 MUNICIPALITIES
& COMMUNITY

~ PARTICIPATION

A Sourcebook for Capacity_‘Building

Janelle Plummer



F

i

105 .1
2o VG SoMu

LIBRARY IRC
PO Box 93190, 2509 AD THE HAGUE
Tol.: +31 70 30 689 80
Fax: +31 70 35 699 64
b

BAHCODE '1 l}




MUNICIPALITIES AND
COMMUNITY PARTICIPATION

A Sourcebook for Capacity Building

Libra ry

IRC internaticnal Water
and Sanitation Centre
Cal: 31 70 30 688 8O
; -0 70D 35 899 64



MUNICIPALITIES AND
COMMUNITY PARTICIPATION

A Sourcebook for Capacity Building

Janelle Plummer

Researc h for /'7

Depar tme tf
inernatio GHK
Dev l pm ( (__ International

Earthscan Publications Lid, London and Sterling, VA



First published in the UK and USA in 2000
by Harthscan Publications Lid

Originally published in Great Britain in 1999
by GHK International

Copyright © Janelle Plummer, 1999

Al rights rescerved

A catalogue record For this book is available from the British Library
I1SBN: 185383 744 X

Design and layout by Brightmark, Pretoria

Printed and bound in the UK by Thanet Press Ltd, Margale, Kent
Cover design by Deirdré Bartie

Cover photographs (left to right) by GHK International, DFID, Andrew Coltfon
For a full lisL of publications please contact:

Carthscan Publications 1.td

120 Pentonville Road, London, N1 9IN, UK

Tel: +44 (0)20 7278 0433

Fax: +44 (0j20 7278 1142

Email: carthinfo@earthscan.co.uk

htip://www.earlhscan.co.uk

22883 Quicksilver Drive, Sterling, VA 20166-2012, USA

Earthscan is an cditorially independent subsidiary of Kogan Page Ltd and publishes in association with WWEF-UK
and the International Institute for Environment and Development

This book originates from a research praject funded by the UK Department for Intermational Development (DFHD).
The views expressed are not necessarily those of DFID

Printed on clemental chiorine-free paper



Acknowledgements

Various people were involved in the research phase that led to this publication and many others in the development and
production of the final sourcebook. 1 am indebted to them all for their contributions, assistance, support and encour-
agement,

1 would particularly like to acknowledge the local and UK collaborators for their research contributions: Mr Mihir Bhatt,
Community Action Planning, Mr Ahmed Eiweida, Ms Sharadbala Joshi, Mr Rajendra Joshi, Mr K Gopalakrishnan, Sue
Phillips, Richard Slater, Phillip Amis and Kevin Tayler. Thanks must also go to all thosc municipal officials, community
representatives and other key informants who provided the wealth of experience documented in the case studies.

To those who helped to clarify and focus the framework and kindly commented on the final draft, | am very gratelul, al
the same time as taking full responsibility for this final version. 1 would particularly like to thank Sue Phillips, Social
Development Consultant, for her generous support and ongoing comments and inputs; Richard Slater, 1DD Birmingham,
for his valuable and fitting illustrative material; and Mark Harvey Tor his tireless proof-reading. Thanks must also go to
Jelle Van Gijn and John Kirke at GHK for facilitating the final stages of the work; Deirdré Bartic for the great care and
attention to the design and layout of the final publication; and Jonathan Sinclair Wilson and Trances MacDermott al
Earthscan for all their efforts.

1 would also like to thank the Infrastructure and Urban Development Department at DFID for the Knowledge and Rescarch
Programme funding which made this research, the final sourcebook and further dissemination possible. Thanks to Michael
Mutter and Peter Roberts for their assistance. 1 am also very grateful to all those professionals, officials, donors and pro-
Jject stafT who have requested copics of the first edition and made this Earthscan edition possible.

My greatest thanks to Tommy and Mark Harvey for their patience and unending support, without which the publication
of this work would not have been possible.

Janelle Plummer
July 2000

The r:ase smmczs cmwwd out for the Building Municipal Capamty ﬂw qmmumw Parti cﬁrpﬁﬂmmmmmﬁ pmmct :
prwxderﬂ the ha&m for the municipal experiences described in this mmmmbmk‘ ’bomd rlmwat mm thmughmut the
text dnaw \mwy on these case studzes Thve aumws ami mseamh«w fm E*aﬁ;h ,mdy xrcferenc@d in w:he text weve‘ o

i
i

/AtY\\

. ;u : cmmmumm M:mmy Jawmmg @m,xwm Tmylm ’ f |
MK ﬁmpalakﬁgshnap and Jé‘m«;lm mmmw, T
L Axbwzd Eiweida ami Kmm W¢r i :
o e mwm Tayler and: Ahmd Wwﬂm L
wﬁhmadbala Joshi and Jmnﬂmx n ummw o

7,,’
i







Contents

Chapter 1
Chapter 2
Chapter 3

Chapter 4

Chapter 5

Chapter 6

Chapter 7

Chapter 8
Appendix A

Acknowledgements v
List of Boxes vii
Acronyms and Abbreviations X
Foreword by David Satterthwaite xiii
Introduction 1
A Strategic Framework for Municipal Capacity Building 7
The External Operating Context 1
The political context 13
The legislative and policy context 15
The administrative context 19
Policy fevel leadership 21
The Elements of Participation 25
Overview 25
The objectives of participation 27
The needs of the poor 29
Factors affecting participation 33
Factors affecting participation in service delivery 39
Options for community participation in the project cycle 43
Forms of participation 53
The Vehicles of Participation 59
Overview 59
The capacity of the municipality to interface with poor communities 61
The community interface and the community capacity 67
Partnerships with non-governmental organisations 75
The Internal Capacity of the Municipality 85
Qverview 85
Municipal staff capacity 87
Effective municipal structures 97
Municipal systems and procedures 103
Financial stability 109
Attitudinal change 1
The Management Capacity of the Municipality 119
Overview 119
Understanding the constraints to effective municipal management for participation 121
Elements of effective management for community participation 125
Framework for Action 129
Background to Case Studies 135
References 139

Index 141

‘vii



viii

List of Boxes

Box

2.1

3.1
3.2
3.3
3.4
3.5
3.6

4.1
4.2
4.3
4.4
4.5
4.6
4.7
4.8
4.9
4,10
4,11
4.12
4.13
414
4.15
4.16
4.17
4.18

5.1
5.2
5.3
5.4
5.5
5.6
5.7
5.8

Strategic Framework

The Tmpacts of Political Change e Sri Lanka

A Supporlive Political Contexl ¢ Kerala People’s Planning Campaign
74th Constitutional Amendment e India

The National Policy Framework for Poverty Reduction » India
Constraints of a Policy and Administrative Environment e Faisalabad

The Impacts of the External Operating Conlext » Comparative Diagrams

Project Objectives  Comparalive Table

Problem l1dentification and Needs Assessments by Lhe Poor e Cochin
Defining Needs and Priorities * Shrouk

The Perceptions of the Poor ® Ahmedabad

Gender » Encouraging the participation of women

A Strategy toward Gender Equality » India

Service Delivery e Incorporating participation

Participation in Service Delivery ¢ Faisalabad

Community Action Planning = Colombo

Qutline of Micro-planning Process & Cochin

Public Participation in 5-Year Planning e Kerala People’s Planning Campaign

Community Contracting = Cochin

Community Financing ¢ Ahmcdabad

Community Financing e Faisalabad

Forms of Participation in the Delivery of Urban Services and Infrastructure
Forms of Participation in the Project Cycle » Ahmedabad

Forms of Participation in the Project Cycle » Cochin

Evolving Forms of Participation ® Visakhapatnam

The Municipal Interface with the Community ¢ Comparative Table
Health Inspectors as Community Organiscrs ¢ Colombo

Community Organiscrs o Visakhapatnam

Social Organisers = Faisalabad

The Diversily of Community-hased Organisations » Comparative Table
The Formation of Neighbourhood Committees o Visakhapatnam

The Evolution of Neighbourhood Committees ¢ Visakhapatnam

Formalising Community Organisations ¢ Colombo

12
14
16
18
20
22

26
28
30
32
34
36
38
40
42
44
46

60
62
64
64
66
68
70
72



Box

5.9

5.10
5.11
5.12
5.13
5.14
5.15

6.1
6.2
6.3
6.4
6.5
6.6
6.7
6.8
6.9
6.10
6.11
6.12
6.13
6.14
6.15
6.16
6.17

7.1
7.2
7.3
7.4

8.1

The Sustainability of Community Organisations * Colombo
The Role of NGOs in Developing Community Participation
Drawing on the Resources of Civil Society o Kerala

NGO Involvement ¢ Bangalore

Devcloping NGO Relationships ¢ Cochin

The Role of the NGO o Ahmedabad

Lessons in Municipal-NGO Partnerships ¢ Ahmedabad

Issues and Impacts of Staff Capacity * Comparative Table
Training in Participatory Approaches and Methodologies * India
Formulating and Tailoring Training Programmes for Municipal Officials » Faisalabad
Pyramidal Training Programme e Kerala

Staffing Reforms ¢ Surat

Skills Required 1o Promote Community Participation

Municipal Structure o Comparative Table

The Limitations of Project Management Units « Bangalore
Municipal Structure e Visakhapatnam

Systems and Procedural Reform = Surat

Systems and Procedural Reform = Surat

Procedural Change * Comparative Table

Financial Reform ¢ Ahmedabad

Municipal Attitudes e Viewpoints and Attitudinal Change
Municipal Attitudes and Administrative Culture  Ahmedabad
Involving Engineers in Participatory Processes

Addressing Municipal Attiludes

Municipal Management e Comparative Table
Management Reform e Surat
Key Managemenl Issues * Ahmedabad

The Changing Role of Politicians ¢ Ahmedabad

Framework for Action

73
74
76
78
80
82
83

86
88

92
94
95
96
98
100
102
104
106
108
1o
12
114
116

120
122
124
126

130




Acronyms and Abbreviations

ADS
AMC
BUPP
CAP
CBO
b
CbC
CDD
CDO
CDS
CHIS
cMC
CMOH
cO
CoC
CUPRP
DFID
DpPC
EIUS
FDA
FMC
GO
Gol
GTZ
Hl

1AS
1LGUS
JPHN
KILA
KMA
FDA
KPPC
MCV
MoUAE
NGO
NHC

Area Development Socicly

Ahmedabad Municipal Corporation
Bangalore Urban Poverty Project
Community Action Planning

Community Based Organisation
Community Development

Communily Development Commilice
Community Development Department
Communitly Development Officer
Community Development Society
Chinagadili Habitat Improvement Scheme
Colombo Municipal Corporation

Chief Medical Officer of Health
Community Organiser

Corporation of Cochin

Cochin Urban Poverty Reduction Project
Department [or International Development
District Planning Commiltee

Environment ITmprovement in Urban Slums
Faisalabad Development Corporation
Faisalabad Municipal Corporation
Governmental Organisation

Government of India

Deutsche Gescllschaft fiir Technische Zusammenarbeit
Health Inspector

Indian Administrative Service

Institute for Local Government and Urban Studies
Junior Public Health Nurse

Kerala Instituic of Local Administration
Kerala Municipal Acl

Faisalabad Devclopment Authority

Kerala People’s Planning Campaign
Municipal Corporation of Visakhapatnam
Ministry of Urban Affairs and Employment
Non-Governmental Organisation

Neighbourhood Commitice



NHDA
NHG
NUP
ODA
PALM
PHD
PMU
PRA
PsC
PSuU
Rs
SAP
Sip
SJSRY
SMC
SMT
SNP
S0
SPC
UBSP
uco
UHSP
ULB
UPA
UPO
VSIP
VTC
WASA

National Housing Development Authority
Neighbourhood Group

Nasriya Upgrading Project

Overseas Development Administration
Participatory Action and Learning Methods
Public Health Department

Praject Management Unit

Participatory Rural Appraisal

Project Steering Committee

Project Support Unit

Rupees

Sector Action Plan

Slum Tmprovement Project

Swarna Jaynati Shahari Rojgar Yojana
Sural Municipal Corporation

Slum Management Team

Slum Networking Project

Social Organiser

State Planning Committec

Urban Basic Services Programme

Urban Community Development Department
Urban Housing Sub-Programme

Urban Local Body

Urban Poverly Alleviation

Urban Poverty Office, DFID
Visakhapatnam Slum Improvement Project
Voluntary Technical Corps

Water and Sanitation Agency

Western Provincial Council

Xi



Foreword

More than a third of the urban population of Africa, Asia and Latin America live in homes and neighbourhoods where
conditions are so poor and infrastructure and service provision so inadequale that their lives and health are constantly at
risk. The number lacking adequate provision for water, sanitation, drainage and hcalth care is growing. So too is the num-
ber living in precarious homes at risk from floods and landslides, in part because more settlements are developing on haz-
ardous sites, in part because of the lack of investment in reducing risks. In many urban centres, conditions have aclually
deteriorated for substantial sections of the population over the last one or two decades - for instance as walcr supplies
have become more scarce, unreliable or expensive.

Municipal authorities remain the single most important influence on whether conditions will improve, remain the same
or deteriorate for much of the urban population. But it is not only in what these authorities do (or do not do) but also
in what they allow and support other groups to do. In particular, in how much they can work with the Jowcr-income
groups within their city, including the inhabitants of illcgal or informal settlements and their community organisations.
Many of the most remarkable and cost-effective responses to a lack of infrastructure and scrvices have been achieved hy
partnerships between municipal agencies and lower-income groups. But the possibilities of developing such responses
depends on the quality of the relationship between municipal agencies and low income groups.

This sourcebook centres on the means to improve this relationship. Among all the literature on participation, this is the
first book 1 know that focuses on municipal authorilies. 11 is solidly grounded on practical municipal experiences and
includes case studies of how municipal authorities established municipal-community partnerships, It provides a slrategic
framework to help municipal authorities to identify all the elements and processes that need attention if participatory
approaches are to be realised. 1t is also based on a recognition of the formidable external constraints under which most
municipal authorities operalc.

The book docs nol underplay the difficulties facing municipal authorities, most of whom face great constraints - in per-
sonnel, in revenues, in equipment and in investment capacity. Decentralisation programmes have often increased their
responsibilities but provided them with few additional powers and resources. But it does highlight how much can be
achieved with limited resources through municipal-community organisation partnerships. This book also has particular
importance both for higher levels of government (al national or provincial/stale level) and for internatlional agencies.
Firstly, it is a reminder of the importance of well-functioning municipal governments for reducing poverly. Secondly, it is

a rich source of case studies and analysis about how municipal authorities can incorporate one central component of

‘good governance’ - a permanent, participatory engagement with their citizens.

David Satterthwaite
International Institute for Environment and Development (IIED)
London
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Introduction 1

Increasingly, governments of developing countries are adopting, in rhetoric and policy, the concept of community
participation. In many cases, particularly where governments are pursuing decentralisation policics, the responsibility for
addressing urban poverty lies with local government and accordingly it is the municipal levels of administration that are
handed the responsibility for implementing policies advocating the participation of poor communities. However, most
municipalitics lack human and financial resources and many function through hierarchical structures and prescriptive
approaches. Most are unlikely Lo have the capacity lo change their approach wilh the same speed that policy makers can
draft legislation, reformulate programmes and reconsider approaches.

A majorily of local governments are dominated by engincering-led, capital intensive works and staffed by administrators
and lcchnical professionals who find the concept of community participation irrelevant. Other municipalitics have little
power, are under-staffed and under-skilled, and battle to fulfil standard municipal functions. Al worst, constant transfers,
the lack of resources and political pressures mean that municipalities are dysfunctional. The common experience appears
to be that municipal officials have an incomplete knowledge of the potential and limitations of participalory processes.
FEven where there is a basic willingness to accept participalion, municipal officials often lack skills and resources, and few
policy makers and managers appear to appreciale the degree of difficulty, capacity building and commitment required to
develop effective partnerships at Lhe local level.  Furthermore, the development community frequently lacks an
appreciation or acknowledgement that the very nature of the conventional municipality is in conflict with the concept of
participation and that the whole notion of community-municipal partnerships is somewhat incongruous.'

The prevalence of weak municipalitics combined with the new paradigm for participation makes it necessary to consider,
in pragmatic terms, just how community participation is to be scriously and sustainably adopted in the municipal delivery
of services to the poor. 1f policy formulation toward increased participation is to become meaningful, it is essential that
it is accompanied by cfforts to improve the capacity of the government agencies responsible for implementation,
Municipalities must be given the support needed to change their basic nature and to become responsive, flexible and
accountable organisalions that are able to work in harmony with communities.

Although it may be accepted in some spheres that municipal capacity building for community participation is urgently
required, there is still considerable scope for improving the understanding of what exactly this capacity building entails.
There is a need for understanding the problems that municipalities experience in implementing participatory processes,
the options for their resolution and the range of areas in which capacity building nceds Lo be undertaken.

Background

Many donor projects currently promoting participatory approaches have themselves been designed (hrough non-
participatory methods. Donors frequently impose generic ideas of participation on project objectives and methodologies
and as a result municipal officials rarely initiate change voluntarily. Mostly they are cast into the domain of participation.
While many officials are willing to attempt participatory approaches, many are deeply sceptical and nearly all ask for prool,
tangible illustrations and evidence,

¢  Where is community participation being * How does a municipality communicate with a
undertaken elsewhere? community?

* How does it work in other cities? * What are the roles of the municipalities and the

o What problems have they had? communities?

* How is the project organised in the municipality? » At what stage does the community get involved?

e Who is involved? ¢  Who leads the process within the municipality?



2

Municipalities and Community FParticipation

Over the last decade, the adoption of participatory approaches in the delivery of urban infrastructure has dramatically
increased. Yet, to date, there are still few examinations of the municipal perspective ol participation and only limited
documenlation of the constraints facing those municipalities that undertake such a shift in methodology.

The research for this sourcebook was undertaken with Knowledge and Research {KAR) programme funding from the
Infrastructure and Urban Development Department of the Department for International Development (UK) over the peri-
od June 1997 to March 1999. Tollowing the development of a conceptual framework and a dalabasce of potential case
studies, a fieldwork methodology was prepared and tested in the city of Ahmedabad in India. Detailed research was then
undertaken in 10 locations in 4 countries. 1n India, where there are a number of municipalilics with experience of
community participation, case studies were undertaken in Ahmedabad, Bangalore, Cochin, Sural and Visakhapatnam, as
well as one statewide initialive in Kerala. Studies were also carricd out in Aswan and on the nalional level Shrouk
Programme in Egypt, Colombo in 5ri Lanka and Faisalabad in Pakistan, The aim of this research was o cxamine the
processes of establishing municipal-community partnerships in service delivery,” to document the main issucs identified by
municipalitics, the problems they encountered in promoting community participation and the solutions which were developed.

The range of case studies, including donor and local initiatives, exposcd both vast differences and similaritics in
participatory approaches. On the one hand, a number of key themes emerged from the case studies. On the other,
participatory approaches appear to be dependent on the social and cultural factors affecting the community and the
administrative context of the municipalily. A comprehensive analysis of the findings led to the development of a strategic
framework for building municipal capacity for community participation. This framework places the vast range of issues
into a coherent structure for discussion and action.

Purpose of this Sourcebook

The ultimate aim of this work is to bring about stronger and more sustainable forms of community participation which
lcad lo a better quality of life for poor people. The underlying aim of this sourcebook is to consider the municipal
perspective and support municipalities in the development of participatory approaches. With this goal in mind, this work
is unapologetically concerned with municipal problems and lessons. While it assumes the need for municipal involvement
in urban service delivery, it starts from the basic premise that introducing participatory processes is not easy for
municipalitics, and suggests that there needs to be greater recognition, from all actors, of the degree of difficulty of (he
task. Only once this is recognised will effective capacity building programmes be introduced.

The purpose of this sourcebook is twofold.

s First, it aims Lo provide a strategic framework for strengthening the capacity of municipal organisations and officials
to implement participatory processes. 1L does so by documenting and structuring the basic elements underlying
municipal-community partnerships.

¢ Second, it aims to provide a sourcebook of illustrative material. 1t documents tangible examples of the key elements
of participation and municipal change, the opportunities and constraints of differing contexts and the procedures and
activities that impact upon participatory processes. Through the dissemination of these cxperiences to municipal

officials, it aims to develop greater confidence and familiarity with community participation.

This sourcebook is directed al those development professionals responsible for building municipal capacity for community
participation: for trainers tesponsible for capacity building, and for (hose policy-makers and municipal managers
committed to the process, and kcen to broaden their understanding of the diversity and c¢normity of the task. The term
‘municipal’ refers to the local level of government commonly responsible for the delivery of urban services and
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infrastructure, This definition is not intended to limit the discussion or audience which, by ils nature, is likely to be
applicable (o all forms of local government.’

Conceptual Framework

One of the primary problems encountered by government, agencies and organisations deliberating over participation in
the last three decades has been the lack of consensus as to what is meant by ‘community participation. Unsurprisingly,
actors consider participation with different agenda, opposing ideologies and distinctive goals, By extension, there is lit-
tle consensus as to what participalion should be. This debate is well documented* and forms an imporlant background
to the specific topic of this sourcebook for building capacity for community participation. This assumes the need for the
participation of poor communities in service delivery and concentrates on unpacking the rhetoric of participalion into
efements which are tangible and achicvable within the scope of the municipality. At the very least, however, il is essen-
tial that this introduction highlight some of the key issues and conflicts relating to participation, and that these are con-
stantly re-emphasised in the capacity building process.

Key aspects of the participation debate

As early as 1969, Amstein® introduced a number of important issues to the conceptual debate. In an efTort to describe
the way communities interacted with government in development projects, she established the idea of a ladder of
participation which functioned as a continuum ranging from the most exploilative and discmpowered 1o Lhe most
controlling and cmpowered. These ideas enabled theorists and analysts ta describe various types of participation in terms
of increasing degrees of decision-making. This process established a simple framework for describing:

* non-participation (manipulation and therapy);
® tokenism (informing, consultation, placation); and

s citizens’ powcr (partnerships, delegated power and citizen cantrol).

In 1983, Moser proposed that a simple distinction could be madc, irrespective of context, between those development
efforts which envisaged community participation as a means, and those which saw participation as an end in itself.*
Participation-as-a-means implics that the pcople are mobiliscd with the purposc of achieving a desired outcome (for
instance, improved water supply or drainage). 1t could involve bottom-up or top-down processes, bul is commonly
evaluated in terms of the measurable oulputs of the process. Participation-as-an-end is not measurable in terms of
development goals but in terms of the transfer of power. I is a process where the outcome is itself increasingly
meaninglul participation in the development process; and where the real ohjective is to increasc the control of
marginalised groups over resaurces and regulative institutions.” Moser suggested that the opcerational constraints on
participation-as-a-means include inadequate delivery mechanisms, while the constraints on participation-as-an-end are
structural and include institutional opposition to the redistribution ol power and resources.

While Moser hersell has since asserted that the imporlant issue is not Lhe creation of a simple distinction but the dynamic
through which participation-as-a-means has the capacity to dewclop into participation-as-an-end,® this dicholomy has
become well established and has strongly influenced the categorisation of participalory projects. Tor the purposcs of
municipal capacity building for community participation it is a helpful and contentious ditferentiation for discussion
amongst municipal, community and NGO actors. 1n practice, it describes the fundamental distinction commonly, if
incorrectly, drawn belween socially-oriented and oulput-oriented goals which are oflen the seeds of conflict between
various actors in the development process.
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In 1987, after Moser devised the means-end distinction, Samuel Paul conducted an cvaluation of a large number of
participalory projects for the World Bank. His empirical analysis resulted in a more detailed explanation and the first
conceptual framework for participation. 1t brought with it a greater distinction between 1he objectives, methods and
degrees of participation. Tirsl, he identified 5 types of project objectives:® cost sharing, efficiency, effectiveness,
beneficiary capacity, and empowerment. Second, he reinterpreted Arnstein’s ladder of participation (o describe the
different levels of ‘intensity” to which communities can participate in devclopment projects. He defined community
participation in terms of information sharing, consultation, dccision-making, and initiating action. Third, his analysis
identified three instruments of participation: user groups, community workers/committees and field workers. This
contribution to the debate, while controversial, helped Lo disaggregate community participation further into a refined and
tangible sci of factors.

The naturce and scope of communily participation in urban management has been discussed further over the last 5 years.
Schiibeler’s work for the Urban Management Programme, for instance, acknowledges (hat participation cxists ‘in a wide
variety of forms, ranging from governmenl involvement in community-based development activities to pcople’s
participation in government-directed management functions'® llc proposed a typology of four complemenlary,
potentially co-existing, cvolving approaches Lo participation:”

¢ the community-based approach focusing municipal efforts on supporting community development iniliatives,
enhancing organisational capacity and enabling participation and projects through the development of a supportive
operating conlexd;

* the government-led area-based strategy focusing on the physical area, service outpuls, efficiency and
cost-clfecliveness, and typically including awareness building, group formation and strengthening and participatory
planning;

¢ (he functionally-hased slrategy aiming to develop a collaboration in which the community takes full responsibility
for neighbourhood activities and the municipality takes responsibility for the necessary external service and infra-
struclure; and

# Lhe process-based strategy considering participalion as a broad concept for Lhe entire process of urban infrastructure
management through the decentratisation of delivery processes.

More recently, Abbolt'* has emphasised the potential of different types of participation and participatory processes in
rclation to the political context and proposes that the duality of open and closed govermmental environments
fundamentally influences the cntire concept of parlicipation. In particular, Abbott proposes Lhat participation in the
conlext of democratic governments ranges from manipulation to communily control. From his experience in apartheid
South Africa he clearly dilTcrentiates this from the cmpowerment approach, which he locates in the ‘confrontational arena’

where inlcraction between government and community is not possible.

Parameters underlying the strategic framework

For the purposes of this sourcebook it is necessary to set out a number of the principles (or assumptions) on which this
rescarch and the development of a strategic framework for capacity building in community participation are based. While
these may be debatable and argued by proponents of different viewpoints, this sourcebook aims to provide an achievable
starting point for municipalities, and to set parameters which acknowledge the current limitations of municipal attitudes
and functions bul which also establish a scope for participation which is meaningful. Four parameters of this work are

described below:




Introduction

_1 Meaningful community participation involves decision-making.
1t is cssential that exploitative or manipulative forms of community involvement arc not recognised as participation.

Meaningful community participation aims towards parlicipation in decision-making processes, A typological description of
the various forms/intensilies of decision-making, and the situations in which they commonly occur, is shown in Box 4.15."

| _ The degrees of participation form a continuum.

This principle (suggested by Arnstein) is essential to an understanding that community participation can cvolve in the
participatory process, and thal increased capacity of all (including municipal) actors is one mechanism that can result in
morc meaningful forms of participation.

1 Enhancing community participation has empowering effects.

Effeclive community participation in service delivery can result in a shift in the existing power relations between the poor
community and external actors {municipality, service operators, donors, NGOs), 11 also inherently produces a shift in the
power relations within the community by encouraging women and other marginalised groups Lo become involved in
decision-making. This stralcgy acknowledges Lhat participation can produce empowering effecls within the context of
oulpul-eriented projects.

1 Objectives of participation are diverse, multi-layered, complex and individual.

In practice, a number of individual, informal objectives and organisational, formal objectives define and affect the
participatory process. A first step in capacity building for community participation is in the acknowledgement (hat
objectives cannol and will not all be concurrent at the outset, but may change. An effective partnership is one which
sces greater concurrence of the objectives of all actors.

If participation is to become an inlegral part of the way municipalities manage obligatory functions, there needs Lo be
greater acceptance that the introduction of participalory processes will take time and capacity building, and that
municipalities will not miraculously and spontaneously become overwhelmed with empowerment abjectives, Participation-
as-a-means is not in itsell a defective notion for municipalitics seeking to improve service delivery mechanisms. Ralher
than focusing on the conceptual distinction hetween means and end, this work therefore focuses on the importance of
increasingly meaningful participation; firsl by stressing that exploitative parlicipatory practices are removed from the
agenda of municipalities and, second, by emphasising that evolution of participation is an essential aspect, and result of,
capacily building and attitudinal change.

The role of the municipality

The lack of ethical and political convergence between municipalitics and communities (and other agencies representing
communities) has led to a great deal of questioning about the wisdom of involving governments in Lhe participatory
endeavour, Concerns are quite rightly raised that increasing government involvement will compromise the quality and
outpul of participatory processes achicved by non-governmental aclors through focused and skilled initiatives. While this
is true to some extent al least, it is necessary to work with municipalities to bring aboul the scale of initiative likely Lo
have broad impacts, In the archa of urban infrastructure, il is necessary to develop more integrated solutions to service
delivery, and these arc crucial elements of both cffective participation and sustainable development. The other primary
reason for pursing community participation and community parinerships with municipalities is that it is time to dismantle
ineffective preseriptive approaches to service delivery. Not only will top-down, supply-led approaches continue to produce
inapproprialec and unsustainable infrastructure, but the inertia of this perspective will continuc to undermine the
participatory efforts of other actors.
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Nevertheless, il is necessary for government to be aware that there are risks in ‘institutionalising’ participation. Experience
of participation in rural areas provides ample evidence ol many government-led projects thal never really absorbed the
essence of participation: projects that were rushed in order to spend budgets and projecls that replicated methodologies
produced by untrained and unskilled co-ordinators. Above all, many participatory processes have been pursued without
attention heing paid to the skills and organisational capacity of the actors responsible for the implementation process.
This sourcebook aims to underpin such capacity building.

Structure of the Sourcebook

The organisation of this sourcebook corresponds with the structure of the proposed framework. Chapter 2 oullines the
strategic Mramework for building municipal capacity for community participation and sets out the primary components
covered in the subscquent chapters, Chapter 3 addresses the broader opcraling context of municipalities. 1t highlights
the impacts of the political, legislative, policy and administrative operating context - a contex! largely outside municipal
control. Chapter 4 considers the key clements of participation and the nature of municipal-community partnerships. This
includes the need to develop an understanding of the factors influencing participation and the forms and options for
patticipalion in service delivery. Chapter 5 examines the instruments municipalities can adopt to develop participatory
processes. It considers the vehicles of participatlory processes and the interface between the municipality and the
community. 1t also considers the potential role of external organisations such as NGOs in collaborations towards
community participation and greater municipal capacily. Chapler 6 considers the implications of huilding partnerships in
the conlext of a government institution. 1t examines the main elements of the municipality and the constraints of
municipal attitudes, structures, systems and staffing. Chapter 7 presents the central component of municipal capacity
building in a discussion on the management and leadership required (o lever change in approaches, The final chapter
provides a comprchensive and simplified framework for action. 1t sets out the full range of aspects affecting participatory
efforts and acls as a checklist for action.

Each component of the strategic framework is developed through a combination of text and illustrative material. ‘The
text highlights the key issues and lessons of participation, while Lhe case study illustrations provide specific examples of
the problems experienced and solutions adopted by municipalities. These are intended to translate concepts into tangible
form. To this end, the illustrations form the greater part of the sourcchook.

Notes

1. The incongruous nature of municipal-community partnerships was emphasised by Cernea:
..the two fundamental sectors in local development processes are the local governments and the focal communities. But “community and bureaucracy are two cvidently
antithetical styles of social organisalion” .| which serve to distinguish the two major protagonists in planned development, the people and the state. Cernea (1988) p11.

2. The KAR research funding from the Infrastructure and Urban Development Department of DFID limited the scope of investigation to environmental improvements for the poor.
Many initiatives were linked to or a part of multi-sectoral poverty reduction programmes. The capacity building approach developed seems applicable to broader contexts,

3. Other local government organisations include development authorities, line agencies, parastatals and specialist units of state/pravincial government operaling at the municipal
level,

4. Early conceptual discussions about participation in the urban context include Moser (1983 and 1989), Paul (1987), Arnstein (1969), Rakodi (1983), Batley (1983). [hese are
documented and discussed in Abbott (1996).

5. Arnstein (1969) p217

6. Moser (1983) pp3-11

7. Moser (1989) p47

8. ibid.

9. Paul (1987) pa. Paul's work has heen criticised for this project oricntalion. See Abbott (1996) p37. Such criticism could also be levelled at this sourcebook. The key issue in
support of the approach taken throughout this work is that the information needs to be relevant to municipal officials for capacity building to be effeclive,

0. Schilbeler {1998) p3

1. ibid. p2-4

12. Abbott {1936) p113

13. Pretty (1994),



A Strategic Framework ?
for Municipal Capacity Building

The strategic framework presented in this chapter attempts to ralionalise the key areas of concern to municipalities in
building capacity for communily participation. 1t is anticipated that this framework will form the basis for capacity
building strategies and be moulded and adapled to respond to the specific constraints of a municipality undergoing a
capacity building process. An important underlying message of this work is Lhal social and institutional factors play a
primary role in dctermining the most appropriate forms of participation in a given context and, accordingly, these factors
will determine the key priorilics of capacity building.

The External Operating Context

This strategic framework is located at the municipal level responsible for the delivery of services and infrastructure. While
this framework is limited to actions that are within the scope of local government, it nevertheless emphasises the
conslrainls and opportunities for participation created by the external lactors thal combine to form the municipal
operating context. For municipal decision-makers seeking to implement participatory processes, it is necessary to
understand where the municipality is placed in terms of participation, where they will find support and resistance, what
laws or policies influence their capacity, and what the political milieu means to the developmenl of parlicipatory processes.
The primary external factors likely to affect munmicipal capacily for participation include the political context, the
legislative and policy framework and the administrative context in which the municipality operates. This information sets
the context for municipal capacity building for community participation and provides a fundamental basis for the
contextualisation of a strategy.

The Components of the Framework

The strategic framework is structured into four key components, each responding to a fundamental question asked by
municipal officials about participatory processes. The analysis of what is it? how do we do it? how do we support it? and
who drives it? aims to disaggregate this vast problem of ‘participation’ for municipalities and thus to expose the multitude
of issues, factors and actors involved in, and affecting, participatory processes.

| | Elements of participation
Develop appropriate and evolving forms of participation

The first component of the capacity building strategic framework is concerned with developing municipal
capacity in the basic nature and elements of participation. 1t describes the key issues, outlines the wide range
of factors that affect participation, and discusses the various options for communily parlicipation. Many
municipalities need to develop greater knowledge and skills of these fundamental aspects of participation to
understand the nature of municipal-community partnerships and to promote appropriate and meaningful
participation. The strategic framework for capacity building includes:

Understanding the objectives of participation

Understanding the needs of the poor

Alleviating the factors affecting participation

Promoting options for participation

Establishing evolving torms of participation
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Box 2.1 Strategic Framework
Building Municipal Capacity for Community Participation

Legislative/
Policy Framework

Administrative
Context

Political
LContext ‘
EXTERNAL

OPERATING
CONTEXT

%

VEHICLES FOR
PARTICIPATION

MANAGEMENT
CAPACITY

ELEMENTS OF
PARTICIPATION

Clarity the objectives of
participation

Understand the needs of
the poor L

" Alleviate factors affecting
participation

Strengthen the municipal
interface

Skilled and Committed
Management

Alleviate management
blockages

Respond to redefined role
of the municipality

Sustainable

Strengthen community Coml?nf.lmty-
capacity and the - Municipality
community interface . Interface

Appropriate
Ferms of
Participation

Fromote 6b{f0ns for
articipation .
participation with non-governmental
actors

"Establish evolving forms ‘
of participation il
iy ‘1 Wi f{ i ]

J Develop partnerships

il Develop staff capacity J |

. {Etablish effective structures | }

Reform systems and
procedures




A Strategic Framework for Capacity Building

Vehicles of participation

Develop a sustainable municipal-community interface

Effective community participalion requires capacity to bc built in thosce vehicles or means for carrying
participation forward. The sccond component of the strategic framework therefore considers the aclors and
organisations involved in establishing the participation of the poor in the delivery of services and infrastructure,
those actors working at the municipal-community interface. 1t describes municipal and community instruments,
and the potential role of external aclors in facilitating the development of participatory processes within the
municipality. The capacity building required to develop a sustainable municipal-community interface may
include:

» Strengthening the municipal interface

» Strengthening the community capacity and the community interface

s Developing partnerships with non-governmental actors

Internal municipal capacity

Develop a supportive organisational framework

Many municipalities need Lo make significant internal changes in order to ‘lel participation in’ This third
component considers the elements of the municipality {in terms of staff, structure, systems, attitudes and
finances) and describes the areas of capacity building which are required within the municipality to create an
enabling environment thal underpins participatory processes. The capacity building needed to creale a
supportive municipal framework includes:

* Dcveloping staff capacity

¢ Establishing effective municipal structures

* Rcforming effective municipal structures

 Establishing financial stability

+ (Creafing attitudinal change

Management capacity
Establish committed and skilled management and leadership

The central component of the strategic framework is the development of committed and skilled management.
This is the keystone ol community participalion within the municipality. Effective management and leadership
will provide the driving force for change, the stimulus for the capacily building process and will supporl the
implementation initiatives. Committed and skilled managemenl means:

* Alleviating the management blockages affecting participation

¢ Developing a management approach that responds to the redefined role of municipalities.
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The External 3
Operating Co

Overview

In the context of increased democralisation, Lhe role of the people in decision-making has taken on greater relevance in
development processes. Democratic trends, which promote a freedom of choice hitherto nol experienced in many
countries, have been followed by a shifl toward the decentralisation of government to local levels, ostensibly a government
closer and more reactive to the nceds and requirements of the people. The whole point of decentralisation legislalion is
that it devolves power and responsibility to local levels of government and is not prescriptive heyond that. Yel, if is also
al this level that resource constraints are most pronounced: the population of cities is increasing rapidly, existing services
and infrastructure are deteriorating, and technical, managerial and financial rcsources arc lacking. This has resulted in a
collision of forces and in a conspicuous dichotomy of extended municipal responsibility with diminished municipal
resources.  ‘This dichotomy seriously affects the poor inhabitants of cities, and has led to the seeds of change in the
rclationship between civil society and government.

This sourcebook is directed at the capacity building of municipalities in countries where this change is able take place. 1t
focuses on operating contexts that are, to some extent al least, ‘open to” increasing community involvement in
development processes. This work therefore excludes oppressive states and military regimes' and narrows the conlext to
those countries where engagement belween community and government is possible.” Yct even within this narrower band
of government behaviour there is significant diversity, Al one, rare, extreme are those operating contexts which aclively
promote participation and ar¢ characterised by political commitment, legislative provision and policy and administrative
supporl. At the other extreme (and more common) are those contexts which allow, albeit reluctantly, some form of donor-
funded pilots of participatory approaches but where government: ultimately falters at the suggestion of such radical
change to the status quo. This chapler considers these characteristics of the external operating context and highlights
the key role of policy-makers in crealing a favourable environment for municipalities to pursue participatory processes.

Legislation
Political
Context
Policy and Policy Level - .
Funding « Leadership Administration

Municipal
Leadership

Municipal Action
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Box 3.1

Municipalities and Community Participation

The Impacts of Political Change
Sri Lanka

Between 1979 and 1995, the prevailing political context in Sri Lanka and the subsequent policies and programmes for
environmental improvements in poor areas provided an enabling framework for community participation. This framework
was characterised by the Community Development Committee (CDC) structure and the Community Action Planhing
(CAP) methodologies which were promoted by national, provincial and local levels of government. The success of this
framework, the supporting government action and the implementation through the Million Houses Programme
established it as a forerunner to numerous participatory pilot projects in South and Southeast Asia. The processes and
experiences are well documented.

Since that time, the experience of community participation in Colombo, and elsewhere in Sri Lanka, has changed and a
new set of lessons about the impacts of the political environment has arisen. Before 1995, each tier of government was
controlled by the same political party, and the unified position significantly enhanced the effectiveness of participatory
efforts. The election in 1995, however, brought with it a change in the ruling party at national level and consequently
different political ideas and interventions were prioritised. A fundamental uneasiness with the political motive of the
CDC structure resulted in the withdrawal of political support for the committees, the community action-planning
approach, and the institutional framework supporting this process. This withdrawal undermined 15 years' development
of what had widely been considered to be sustainable and successful participatory processes. [t is said to be a primary
factor in the apparent collapse of the Community Development Committee movement. In this political environment, the
Colombo Municipal Corporation (CMC), controlied by a different political party, has been constrained and municipal
activity with communities has diminished.

The impacts of the eroded national level support after the 1995 election were exacerbated by the relations between the
provincial and municipal level of government. Since 1996 the relations between the Western Provincial Council (WPC)
and the CMC have been problematic, and it has not been unknown for the WPC to delay approval for CMC initiatives,
particularly where delays would preclude the CMC reaping political benefit.

The promulgation of the 13th Amendment to the Constitution in 1987, which gave responsibility for supervising the
management of Local Authorities to the Provincial Councils, created greater problems for the CMC and further
undermined participatory processes. However, the Western Provincial Council (WPC) failed to fulfil the legal expecta-
tions of decentralisation, to share power and strengthen the capacity and resource base of municipalities, including the
CMC, within its jurisdiction. It also failed to enact important statutes to provide the local level CMC with operational
authority. As a result, the Municipal Corporation Ordinance is the applicable law and this places limitations on the func-
tions of municipalities. There are several direct and indirect activities managed by the provincial level government. These
include, inter alio, local government, health and education. The WPC, however, suffers from its own weaknesses,
particular lacking technical capacity, policy co-ordination and resources, and some central government agencies, which
enjoy far greater information and expertise, frequently by-pass the WPC in implementation processes.

CMC functions include improvements in the city environment, but they do not have the necessary control aver the
municipal administration. For important services {water, sewerage, electricity, housing for the poor, drainage) final
decision-making authority is vested at national level. Key agencies are mostly controlled by the Ministry of Housing and
Urban Development. Neither the CMC nor WPC has the authority to influence the activities of these agencies and as a
result the activities and methods are frequently portrayed as encroaching upon the activities of the CMC.

The concertina effects of political manoeuvring have also been felt at the micro level, where previous successes were
often the result of focal and active politicians acting as champions to community participation and the CDC movement.
More recently, shifting political objectives destabilised local level support. The change from ward committees to
proportional representation also reduced the accountability of elected councillors to the electorate, thereby reducing the
lobbying capacity of the urban poor. ®

{Colombo Case Study)



The External Qperating Context

This chapter emphasises that municipal action towards participation does not operate in a void, but in a broader context
determined by external factors. Political, legislative, policy and administrative factors have a significant impact on the
capacity of municipalities to mect their objectives. Each of these factors is reinforcing and inter-related and each
determines the operating context of the municipality. Accordingly, objectives and processes need to be considered in
relation Lo the constraints and opportunilics of the external operating context, which is largely oulside the spherc of
influence of the municipality. 1t is critical to identify the key organisations and individual aclors who lead that policy
context and their potential impacl on municipal level cfforts. In some cases, political pressure, collective lobbying and
donor influence can be brought to bear (o alleviate constraining factors and develop greater support from higher levels
of government.

The Political Context

In any conlext, the key factor determining the formation of municipal-community parinerships is the political background
and framework for such action. Participatory processes which threaten a shift in existing power relations and change in
the structure of resource allocation are generally not seen as harmless exercises in working with the poor, but as political
manocuvres which can affect the status quo. n the case of participation in service delivery, the effects arc compound-
ed by the capital-intensive nature of infrastructure and services which accentuate the impacts of polilics on participato-

Ty PrOCCsSses.

The political context influcnees municipal functions al a number of levels. First, the general political milieu will influence
the scope of participatory processes and the methodologies thal can be used when pursuing parlicipatory processes, A
spectrum of political contexts exists: from one which is pro-active and supportive to one which allows parlicipation to
proceed unabaled but makes no attempt (o facilitate the process. The former scenario is not common but is illustrated
by two case studies carried out in Colombo and Kerala, where politicians actively pursucd participation in programmcs,
processes and institutions (sce Boxes 3.1 and 3.2). The latter scenario is more common and frequently emerges in contexts
where investment is conditional upon participation (such as donor-funded projects) and where municipalities are hoping
to draw on community resources.

The second characteristic hal affects participation is the dynamic nature of politics and government. Changes in political
parties and ideologies can have a detrimental impact on projects driven by political motivation. While political support
can lead participatory endeavours, the perception that a project is politically aligned creates a susceptibility that can
threaten the sustainability of the project approach if that leadership is removed. In Colombo, the development of the
Community Development Committees (CDC) and Community Action Planning (CAP) process over more than 15 years was
rapidly undermined by a change in parly al national level. At this point, the incoming governmen( withdrew support for
the participatory methodology and insisted on the dishandment of CDCs.

In the context of a tiered democralic system, potential conflicts between levels of government can also undermine
participatory processes. Detcrioraling relations between the state and the local levels of elected government heighten
blockages and political manocuvring. At the initial stages of the Colombo Urban Housing Sub-Programmc, each
governmental tier was controlled by the same political party. In the latter stages, conflict between the municipal level

government and national level government constrained effective action in all aspects of poverty reduction (see Box 3.1).
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Box 3.2

Municipalities and Community Participation

A Supportive Political Context
Kerala People’s Planning Campaign

Following the promulgation of the 74th Constitutional Amendment, the Government of Kerala enacted the Kerala
Municipafity Act (1994). This legislation outlines the explicit provisions and responsibilities for urban local bodies (and
rural local bodies called Panchayats) in Kerala. The primary purpose of the Act is to bring the state legislation in line with
the Constitutional Amendment, which aims to ‘secure a greater measure of participation of the people’ in planned
development and local government affairs by granting Municipal Councils and Corporations constitutional status. This
state level act not only provides a strong legislative framework for the decentralisation process in Kerala, granting power
and authority to municipalities to function as an institution of self-government, but it entrusts the municipality with
responsibility for planning and implementing schemes for economic development and social justice and explicitly
provides for the participation of the Keralan people in the process.

The Kerala Municipalities Act (1994) was promulgated during the rule of the Congress-led coalition in state government
{this initiative extended the work of the Congress-led central government in introducing the 74th Constitutional
Amendment described in Box 3.4). However, in 1995, the election of the Marxist party in Kerala opened the doors to
more radical efforts to decentralise decision-making and implementation. The leader of the party, Mr Namboodiripad,
an innovative and respected figure, provided the motivation for the efforts and established the institutional mechanisms
for implementing a new participatory approach to planning.

in July 1996, in the context of this legisfative framework and committed political support, the newly established State
Planning Board, chaired by the Chief Minister of Kerala, initiated the 'People’s Campaign for Decentralised Planning',
heralding an era in which the planning of local development would be carried out for the people, by the people, The
decision in Kerata to move away from the existing top-down processes carried out in Delhi and Trivandrum was backed
by two other crucial elements: a policy framework and effective policy leadership. The Finance Ministry subsequently
allocated 35-40% of plan funds for municipal expenditure. The aim of the campaign was not only to empower
municipalities to formulate development plans for the Ninth 5-year Plan but to facilitate a decentralised process
involving the participation of the people at ward level.

Until this time major components of the five-year plans originated at central level, and the state level government was
provided with a limited role in certain sectors such as agriculture and social welfare. Urban and rural local bodies had
no role in the planning process, which ultimately failed to take inte account local needs. In addition, planning was
highly departmentalised and lacked acknowledgement of the integrated riature of development processes. The change
in methodology for the preparation of the five-year plans in Kerala came about with the recognition that after eight
successive five-year plans, the quality of life of the people had not significantly changed; targets had not been met;
services, infrastructure and facilities were deteriorating rapidly and falling far short of demand; and economic
constraints were limiting the capacity of government to successfully intervene. An acknowledgement of the fimits of
government resources was coupled with a concern that the people of Kerala remained passive and uninvolved in the
development process.

The broad goals of the People’s Planning Campaign are:

« to develop the commitment and responsibility of elected representatives;

+ to activate the 'people’ to become partners in a democratic development process;

« to develop the capacity of municipal officials to work with the people in a partnership;

= to mobilise the expertise of the private sector through voluntary assistance and;

+ to mobilise non-governmental organisations to assist in the new approach to development.

The external operating context in Kerala for the Decentralised People's Planning Campaign was entirely favourable.
Political will was combined with effective legistation, and the approach was developed through a policy framework, ably
led by state level policy-makers who ensured that bureaucratic constraints were minimised. Funds were allocated to the
initiative which ensured that the process of planning was meaningful. Political, legislative, policy and funding and
administrative support was therefore established.

Despite this, implementation was hindered by the implementation processes at the local level and the lack of support
and understanding of municipal level leaders. Political leaders at local government level sought visible results and
immediate gain, and senior managers lacked the commitment and skilis to bring about effective and co-ordinated
planning. As a result, in the early years the planning process at ocal level did not meet the potential or the expectations

of the state government. e
{Kerala Case Study)



The External Operating Context

At a more local level, the stability of the political context can have a significant impact on the extent ol municipal
commitment to community participation and on the approaches carried forward. This is largely dependent on whether
or mol politicians engage in or ignore the whole issue of participalion. The role and influence of politicians at the Tocal
level are an integral part of the management capacity of the municipality, discussed and illustraled through casc sludy
examples in Chapter 7,

The Legislative and Policy Context

The concept of a legislative and policy framework which grants municipalities decentralised powers and establishes
obligations for communily participation is incomprchensible in some political contexts. Yet during the 1990s, a number
of countries pursuing more progressive approaches to democracy, notably India and South Africa, formulated and
promulgated legislations which provide he resolution and a substantive foundation for people-focused approaches o
development. While the South African legislation’ followed the radical political change of the early ninelics, in India the
political reforms which preceded the 74th Constitutional Amendment (Box 3.3) were less marked.

While it is clear that a legislative framework does not replace political change, and legislation ¢an be dormant in an
unsupportive political context, there is also evidence that laws which cnable, and policies which facilitate, community
participation can provide a useful platform for municipal aclion. Experience suggests that this platform can support,
simplify and accelerale the integration of participalory processes in municipal functions. An effective legislative
framework, such as that found in some states of India,* provides greater certainty and constancy to the policy, programme
and project environment and enables municipal officials to act with more certitude. These characteristics also promote
sustainability and create the environment for widespread replication of participatory approaches.

However, this is not to say thal with the enactment of legislation the tides are turned. 1t is necessary to keep a balanced
view of what such laws can achicve.” In some cases, despite the formal enactment of decentralisation there is a powerful,
informal dimension constantly influencing such processes. Devolving power to local levels removes political and
administrative control al the state level, and, unsurprisingly, resistance and political manoeuvring are commonplace in the
early years, ‘The changing role of state/provincial government represents a significant shift from an aulhorilative to an
enabling approach to development. In ather cases, the meaning of the legislation is only narrowly interpreted as attitudes
are unchanged, skills arc undeveloped and organisational structures remain unreformed.

While both India and South Africa have enacted laws to enable municipal action towards increased participalion, neither
has effeclive local government structures in place, and neither provides support for those agencies obliged (o implement
this legislation. Despite the shift in their responsibilitics, municipalilics continue to approach their functions through the
same conventional processes and structures. This is particularly noticeable with respect to planning processes in South
Africa. Despite the apparent inclusion of communitics in planning approaches through public meetings, in praclice many
municipalities are still pursuing blueprint approaches to planning and development. They are constrained hy the burden
of precedent and by insufficient capacity for developing alternatives.

The legislative framework lor municipal-community partnerships is generally founded in those laws enacted to provide for
decentralisation processes. The intention of decentralisation is to devolve decision-making and responsibility to local levels
of government in order that the governing body is closer 1o the people it serves. While this accountabilily may be
interpreted as promoting greater community involvement, this is not to say thal decentralisation laws include provision
for community involvement, The enabling environment for parlicipation is often created through government policy.
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HBox 3.3

Municipalities and Community Participation

74th Constitutional Amendment
India

While the ideology of decentralised governance is by no means new to India, it has gained near universal approval in
recent times. Though overtly committed to decentralisation, India has witnessed several swings of fortune in translating
this commitment into viable and sustained reality. The principal rationale behind decentralised governance is to create a
mitieu in which people can develop a recognisable stake in governance. This encompasses, inter alia, both participation
and transparency. It will enable them to acquire access to information which in turn will render governance more
transparent and also more responsive to public need. The key concept can be expressed in the terms access and
empowerment.

The unpredictable changes surrounding decentralisation in India have affected institutions of local government in both
the rural and urban areas, They have suffered from frequent dissolutions, delayed elections, paucity of funds and
inadequate staffing. Continuous and strongly articulated demands from leaders committed to decentralisation, and an
increasing awareness of the limitations of centralised governmental authority, finally combined with the global trend and
international pressure for lower level, more effective and transpafent government. '

This resulted in the Government of India taking the step of conferring a constitutional status on Panchayat Raj
Institutions (PRIs) in the rural areas and Urban Local Bodies (ULBs) in the urban areas. This was first attempted through
the 64th and 65th amendments to the Constitution of India in 1989, but neither was passed by the Upper House of the
Indian Parliament. A second attempt in 1990 also failed because of the dissolution of the Parliament. Finally, in 1992
Parliament gave its seal of approval to the Constitution (73rd Amendment) Act and Constitution {74th Amendment) Act,
1992 which were gazetted in April 1993. The 74th Amendment Act is thus the primary legislation prescribing the role
and responsibilities of municipal governments. It is based on the principle that urban local government should be self-
governing and encourages state governments to devolve to municipalities the power necessary for them to function as
institutions of self-government.

One of the most important provisions of the 74th Amendment for community participation is Section 243s, requiring the
constitution of Ward Committees in municipalities with a population over 300,000. The provision establishes a means
for the participation of the people, sanctioning state governments and municipalities to develop participatory processes.
It stipulates that the chairperson of the committee shall be the elected representative of the area {or one of the elected
representatives in the case of a multi-ward committee} and establishes a responsibility for politicians to work with com-
munities in decision-making processes.

Another feature which focuses on the participation of poor and vulnerable groups is the provision relating to the
reservation of seats in ULBs. Seats are reserved in elections for Scheduled Castes and Scheduled Tribes in proportion to
their population, with not less than one-third of the total number of seats for women. The Amendment thus provides for
maore even representation in democratic processes, protecting women and marginalised groups at the political level,

The Amendment lists the functions which are the preserve of urban local bodies (ULBs), while allowing state legislatures
the freedom to make additions. Within the area of service delivery to the poor, these functions include, inter alia, urban
planning, economic and social development, water supply, public health, sanitation and solid waste management,
safeguarding the weaker sections of society, slum improvement and upgrading, and urban poverty alleviation.

The most vital aspect of the 74th Amendment is that it accords a constitutionally guaranteed status to Urban Local
Bodies. It is no longer possible for a state government to dissolve any ULB and delay elections at will. Dissolution is per-
missible only after the ULB in question is afforded an opportunity for being heard and a new ULB must be constituted
within six months of the dissolution. The significance of this constitutional mandate cannot be overemphasised, At one
stroke it provides a permanence: for ULBs security of tenure and for protection against politically motivated suspension,
supercession and dissolution. Since 1992 a number of states have promulgated legislation to enact these provisions,
including Kerala. The Kerala Municipalities Act takes a further step iri defining the role and composition of the Ward
Committee. This state legislation has been used as the basis for a comprehensive participatory planning campaign (see
Box 3.2). ¢

(Bangalare Case Study)
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While the Kerala Municipality Act (1994) provides for municipal responsihilities and outlines the vehicle for people’s
participation, it was the immediate implementation of this act that set a unique policy precedent by defining and funding
people’s participation in Lhe planning and budgeling process for the slate-wide 9th Five-Year Plan (Box 3.2). In most
cases, however, it is the policy framework for poverly reduction that introduces opportunities for more effective
participalory processes. In India, for instance, national policy Lowards the rights of women is promoled through the pre-
scribed role of women in community groups (Box 3.4).

To highlight the magnitude of policy change, it is helpful to consider this process lrom the perspective of resource-poor
municipalities. In Kerala, for instance, municipalities are being instructed to fundamentally change the way they Tunction,
the way they make decisions and the way they execute their work. Through the eyes of senior municipal administrators,
the act grants the municipality the powers for urban management and the policy hands it on Lo the people. Through the
eyes of recently elected councillors, the policy has removed their purpose and power of decision, It is unsurprising that
successful implementation is linked to innovative key individuals, and it is clear that capacity building is needed to
promote understanding of policy as well as the skills for implementation.

In other cities in India, many reforms are still undertaken without a state enactment, and tell a very different story. The
municipal reforms undertaken in Ahmedabad and Surat, for instance, were carried out under the umbrella of the 74th
Constitutional Amendment, but Gujural has nol promulgated a state legislation to provide for municipal aclion and
responsibility. Both municipalilics arc bound by the 1949 Bombay Provincial Municipal Corporation Act, which has little
applicability in the current political and policy context.  However, it is parlicularly notable that in the enabling
environment created at the national level by the Constitutional Amendment, reform processes were achieved through
innovative leadership in both cities, not through innovative state policy and legislalion. Both municipalities were
conferred with senior, strong, charismatic and steadfast leaders with ambitious objectives and relentless, uncompromising
will.  Both leaders interpreted the legislation in such a way as to enable the reforms necessary for a more efficient,
accountable and able municipality (Boxes 7.2 and 7.3).

While supporlive legistation can underpin municipal moves towards participation by prescribing the municipal duties and
the methodology for participation, many participalory projects are developed in conlexts where there is little or no
slalutory support or obligation but some other driving force. Frequently, administrative and political champions of
participation find means to interpret Iegislation to meet their ends. In Egypt, lor instance, the participatory processes
prescribed in the Shrouk Programme appear to be compatible with those of the pre-existing Local Services and
Development Funds, which enable funds to be accessed and controlled at the local Tevel, Where there is no legislation
underpinning municipal action, municipal leaders need to have the skills Lo review the legislation that exists and identify
the constraints and opportunities for municipal action.

In Pakistan, by comparison, the development of participatory programmes is a struggle; a struggle which government
during the mid to lale 1990s allowed, but did not actively support.® The impacts of an unsupporlive legislative and policy
environment were seen in the power of the government over the people, the lack of support for municipal government
and the lack of any sustainable action which thrcalened the status quo of top-down processes,

To be effective, legislation and policy must be immediately followed and reflected in implementation processes, in
programmes and funding. Where there arc well established programmes manifesting ambitious and increasingly
participatory programmces, and even where there is holistic polilical support, implementation continucs to be thwarted at
municipal level by the chronic lack of capacity. Funding should therclore not only provide opportunity for the
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Box 3.4

Municipalities and Community Participation

The National Policy Framework for Poverty Reduction
india

The national policy framework for urban poverty reduction in India has evolved substantially over the last decade. The
forerunner of these programmes was the Urban Community Development (UCD) Programme initiated in 1958. This
programme was replaced by the Urban Basic Services (UBS) programme in 1981, increasing the focus on mother and child
health care and improvements in water, sanitation, women's income, and health and education facilities. This in turn led
to the UBSP, the first participatory poverty reduction programme initiated in 1990-91. It aimed to create a facilitating
envirgnment which would bring about improvement in the quality of lives of the urban poor. The UBSP aimed to achieve
this through (a} community organisation mobilisation and empowerment of urban poor communities; (b) equipping
communities for decision-making and community management; and {c) ensuring the convergence of the various
government sectoral programmes for the urban poor. In theory, the UBSP was integrated with other Gol initiatives,
including the Environmental Improvement in Urban Slums (EIUS) programme. Although they claimed to have involved
communities, the focus of these programmes was largely technical, and participatory activities were limited.

Understanding at policy level of the role of the community undoubtedly evolved through this process. In late 1997, as
a result of the experience gained and in the pursuit of a policy aimed at an integrated poverty reduction approach, the
Swarna Jayanti Shahari Rojgar Yojana (SJSRY) was created, unifying under one programme both physical and social
aspects of poverty reduction. One of the most noticeable features of the SISRY is that all poverty alleviation programmes
under the jurisdiction of the Ministry of Urban Affairs and Employment {MoUAE) will be channelled through community
based organisations. Building on the experience of the pyramidal approach to community organisations from
neighbourhoed to municipal level (found in Kerata), the programme’s guidelines set down the proposed structures and
mechanisms for channelling funds.

The SJSRY adopts the model for community organisation that has been developed nationally under UBSP, consisting of
Neighbourhood Groups (NHG]) (an informal association of women living in a cluster of about 10-40 families who select
one resident community volunteer (RCV) to represent them); and Neighbourhood Committees (NHC) (@ more formal
association of women from the neighbourhood groups located in close proximity and within the same electoral ward).
It is suggested that NHCs should be registered under the Societies Registration Act to enable them to apply for grants-
in-aid under various schemes. At the apex leve! is the Community Development Society (CDS), a formal association of all
the NHCs at the municipal level. The CDS is to be the bady for channelling resources to scheme beneficiaries as well as
channelling information to government on problems and priorities through planning and feedback.

Although these structures are primarily women's organisations, and the intention is that women should represent
household interests, the guidelines are flexible and allow for male participation as non-voting members. The national
consensus is that women need space to participate equally in development.

Community Development Societies (CDSs) are expected to identify deficiencies in basic services within their areas-and
to prioritise possible interventions. These are then passed on to the Municipal Poverty Alleviation Cell, which is
responsible for prioritising actions for the whole town and obtaining detailed estimates for carrying out those actions.
The power to sanction schemes identified through this process rests with €ither the Municipality or the District Urban
Development Agency. Work is then to be carried out ‘departmentally’ through the Community Development Society
under the general control and supervision of the municipality.

The SISRY guidelines set out some proposed mechanisms for participation. The scheme has potential for empowering
poor men and women (women in particular) to express demands through community action plans which form the basis
for allocation of poverty alleviation funds. The spirit of the guidefines, however, appears to be most concerned with using
the NHG/NHC/CDS structure as a channel for government programmes and as a mechanism for identifying programme
beneficiaries. The emphasis is more towards employment generation than empowerment. It is fair to assume that this
programme will be implemented with participation as a means to an end rather than an end in itself, but the scheme
does offer considerable potential for improving the effectiveness, efficiency and sustainability of urban poverty
alleviation funds if necessary approaches and skills can be developed, *

(Bangalore Case Study)
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implementation of participatory programmes, but should cover the costs of the capacity building and dclivery mechanisms
necessary for effective implementation.

The Administrative Context

Notwithstanding Lhe close relationship of the administrative context to the other (legislative, political, policy) aspects of
the external operating context, it is important to highlight the constraints placed on municipalities by the administrative
framework outside their control. Commonly, municipal government, even in the context of decentralisation, has low
status, and the roles, responsibilitics and relationships between municipalities and higher levels of government have
significant impact on the capacity of local level government Lo develop new processes for planning and managing services
and infrastruclure.

The structure and functioning, location and role of municipal government within the overall government bureaucracy
differ considerably between countrics, Notwithstanding the differences between the English and Continental systems of
government, the conventional administration is characterised by departmentalisation, compounded by stricl functional
hierarchies and driven by burcaucratic control, Despite exceptions (see for instance Boxes 6.13 and 7.3) where efforts
to introduce the organisalional and managerial lessons of the private sector have led to reform, in the main, heavily
bureaucratic administrations are prevalent in most developing countries and municipalities suffer from and perpetuate
this norm.

The degree of control of the municipality (and other Tocal level agencies) over decision-making in policy, programmes and
implementation and ongoing maintenance of services and infrastructure also varies greatly between countries and
between cities (although experience suggest this is less problematic for large municipal corporations). Much of the
decision-making process is controlled by higher levels of government through the administralive apparatus, which may
impose legal and regulatory obligations, may force informal requircments, and may exercise control through the financial
dependence of the municipality. Typically, basic structures, staffing and financial procedures are determined to some
extent by a higher order of government and affect capacity building processes (sec Box 3.5).

In theory, the administrative structure and actions of higher levels should reflect and facilitate the requirements of the
policy environment. Where this is the case, municipalities may find the supporl they need to implement participatory
processes. The situation in Kerala in the implementation of the People’s Planning Campaign illustrates such a unigque
situation where, mainly due to political pressure, procedural change was rapidly executed. In contrast, however, most
state or provincial levels of administration lean to bureaucratic inertia. Participatory policies are frequently not
accompanied by the necessary reforms to systems that would allow communities to become effectively involved.

1deally, higher levels ol administration act as ‘enablers’ and ‘facilitators’ of capacity building processes towards policy
goals. In practice, however, the lack of supportive administrative machinery at higher levels of government can result in
staffing, procedural and management bharriers Lo promoting participation.

s Staff policy, procedures and placements are often determined at state or provincial level and seriously affect the
actions of municipalities in poverty reduclion and participation. For instance, the primary need for efleclive and
skilled municipal managers is rarcly prioritised, due to the low status of (he municipality in the hicrarchy of
administrative posts.

¢ Junior staff, often thosc with the responsibility for working directly with communities, arc transferred or appointed
with indilference by provincial/state levels of government. Yet the lost skills and experience of parlicipatory projects,
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Box 3.5

Municipalities and Community Participation

Constraints of a Policy and Administrative Environment
Faisalabad

Local government is not embodied in the Constitution of Pakistan. Functions are divided between the Federal and
Provincial levels of government and local government exists only under the control of the provincial level, which
delegates functions to the local level by promulgating ordinances. This lack of constitutional status allows provincial
governments to suspend democratically elected local governments from time to time, replacing them with appointed
administrators. In practice, local government has little power and looks to higher levels of government for all important
decisions.

In Pakistan, the policy and administrative context for participatory processes is weak. While successive federal
governments have introduced poverty reduction programmes for urban areas, these have invariably focused on physical
improvements, primarily infrastructure, but also housing and land tenure. The implementation of these programmes has
been top-down, with little practical provision for the participation of the intended beneficiaries. Some projects have
involved waivers on infrastructure standards to facilitate the poor, but this has often meant that operating authorities
have been reluctant to take over respansibility for services once they have been completed. There is little commitment
to participation and no evolution of the participatory process. There is also no general provision for departments or
cells dedicated to either poverty reduction or community mobilisation which might have been the champion of
participatory processes.

However, the primary impact of the administrative operating context is the constant transfers at the highest
management level. The Faisalabad Area Upgrading Project (FAUP) lies under the control of the Faisalabad Development
Authority (FDA) and the key institutional partner is the Water and Sanitation Agency (WASA). Both the Director General
of the FDA and the Managing Director of the WASA change with alarming frequency. Over the duration of the project
there have been changes at least on a yearly basis. During the most difficult periods the change in leadership has
occurred every few manths.

Despite the recognition of the importance of supportive management for participatory processes in the project, capacity
building of senior management in this context has been impossible. Just as one senior official has been made aware of
the approach, he is transferred and the process of familiarising officials with the objectives, impacts and constraints of
participation starts again. There has been little opportunity to build any depth of understanding and any commitment
at this level throughout the project. As a result, the project still lacks a champion to take it forward.

Transfers are, to a large extent, due to the political instability in Pakistan over the last decade. Senior administrative
posts are closely controlled by political leaders, and it is noticeable that appointees change with new political
appointments. At the same time, senior administrative posts in Pakistan are laden with status and incentives. The lack
of legislative provision for local government and the powerlessness of local government posts lead to constant change.
Political motives dominate even if they cause massive disruption. The key administrative issue is that there is insufficient
recognition of the instability this causes, and a lack of concern at the policy level for developing certainty amongst
management staff at local levels. Permanence is required for capacity building, for effective planning and management
and, ultimately, for sustainable institutions.

Given the lack of policy and legislative support, it is not surprising that participatory processes and initiatives are in
conflict with a wide range of administrative norms, procedures and established policies. Externally-supported projects
such as the FAUP can obtain waivers on standard administrative procedures in the short term, but their achievements
are unlikely to be either sustainable or replicable unless a mechanism is found to institutionalise the changes, and policy
is reoriented toward the creation of an enabling environment. &

(Faisalabad Case Study)
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unfilled posts and appointments of staff withoul the necessary competency can undermine and cause serious delay
to participatory projects.

* The incorporation of community involvement into municipal functions brings with it a need for change to the
conventional procedures relaling Lo contract procurement. These rules and procedures are frequently determined by
state or provincial government and orders have Lo be issued to enable municipalilics (o act,

Policy Level Leadership

Box 3.6 provides an iltustration of the influencing factors on municipal action in a number of wrban locations. Several
interesting points cmerge from the analysis of these and olher case studies.

¢ Legislation and policy are not always necessary to bring about municipal change.

In the presence of a strong municipal leader, change can be effeclively institutionalised, and municipalities can
establish and explore participation by developing their own parameters, goals and processes.

» Effective legistation is underpinned by strong policy leadership.

A supportive operating context is dependent on strong policy-makers operationalising legislation.
¢ Effective policy and legislation are undermined by a lack of leadership at the local level.

It is absolutely vital to accompany supportive policy with capacity building at senior levels of operational management.
* The external context is a unified apparatus.

External lactors are linked, and negative influences can be counteracted e.g. effective policy lcadership may offset
inefTective legislation.

The primary mechanism in promoting a supportive or enabling context is to ensure committed and skilled policy level
leadership. LEffective policy leadership has a number of important impacts. In contexis where decentralisation is in
place, the leadership plays a key role in promoting the spiril of the legislation, intcrpreting the legislation into policy
and programme and funding commitments, ensuring thal administrative systems support policy and blockages are
removed, and, mosl importantly, in promoting attitudinal change. Skilled policy leaders will address training and
organisational needs and devise mechanisms for developing the capacity needed at municipal level to make
decentralisation reform meaningful.

In contexts where a legislative framework doces not exist, policy level leadership is still the primary vehicle for promolting
change. igh level management plays a central role in the allocation of resources and facilitating donor funding. They
have control over the introduction of pilots, and have the power to determine future priorities. Despite their struggles,
participatory projects provide demonstralion models for government and expose policy level officials to the rheloric, the
issues, and the opportunities of participalory processes in their own context. In this way prescriptive top-down mcthods
of service delivery can he challenged by the development of other alternative models. 1t can be argued that projects such
as Nasriya in Egypt had this effect and paved the way for the replication of participatory approaches in the nationwide
Shrouk Programme. Project-based initiatives withoul legislation, policy and government finance arc therefore important
as demonslration tools on home soil. Senior centrat and provincial level officials and external agents play an important
role in pursuing projects that influence attitudes and decisions of policy-makers.

Effective leadership al the provincial level inevitably means a greater awareness of Lhe role and responsibililics of

municipalitics in decentralised frameworks. Inevitably the policy leader can help to cnsure that municipal posls arc
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Bow 3.6

The Impacts of the External Operating Context
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The External Operating Context

properly staffed as the key figure in the process of implementing policy is the Chicl Executive Officer of the Municipality.’
The appointment of skilled managers in a supportive context promotes the use of instruments available for participatory
processes. In an unsupportive context, skilled and respected managers will orchestrate change in any case, pushing the
boundaries of controlling framewaorks, and frequently influencing higher levels of government.

The importance and characteristics of municipal leadership and management are discussed in detail in Chapter 7. However,
in most conlexts, control over municipal management lics with national, state or provincial levels of government and, as
a resull, a key to the integration of participatory processes lies oulside the authority of the municipality. 1f decentralisa-
tion reforms arc Lo be effective, decision-makers must recognise the value of positioning higher calibre management staft
at the municipal level of government.

Il legislation and policy reforms promoting community participation in scrvice delivery [and other urban poverty
interventions) are to be meaningful, they must be accompanied by capacity building at local level. The following chap-
ters consider Lhe content of (he municipal capacity building required.

Notes

1. The 1999 military coup in Pakistan took place during the production stages of this book; the government in Pakistan prior to this regime was clected and could be said to be
‘open’ Lo an increasing involvement of communities in development. The impact of the military regime on participatory projects is not yet known.

. This correspands with the arenas of ‘consensus’ and ‘inclusion’ proposed by Abbott (1996) pp123-129

. South Africa Development Facilitation Act [1994)

. Not all states in India have followed the 74th Constitutional Amendment with definitive municipal legislation. Kerala and Andhra Pradesh were among the first states Lo do so.

. Sce McAuslan (1993) p 241

. McAuslan draws attention to the great contrast between the legislative context of India and Pakistan today. Whereas India is a country ruled by law and in which the courts are
able to enforce protective taws for the poor, the legisiative framework and institutions have lost this power in Pakistan. The long military rule established this situation and the
political nature of appointments, the constant transfer of officials and the financial constraints underpin this inaction. Contrast is heightened by recent legislative changes, which
enable participatory processes to develop in India. See McAuslan (1993) p 241

7. This includes municipal commissioners, secretaries, town clerks, city clerks ete.
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The Elements 4
of Participation

Overview

In order to build capacity for community participation it is necessary for municipalities to enhance their understanding
of what participation is and what it involves. The nature of participation and the municipal-community partnership varies
considerably. Community participation is not only affected by the oxternal operating confext and the institutional context
of the municipality itself, bul by a multitude of community and project factors. In building capacity, all aspects of this
contextual framework should be propetly explored with Lhe view to identifying constraints lo and opportunitiés for
communily participation,

It is cssential that municipalities develop a more detailed understanding of the livelihoods of the poor, the characteristics
of poverty and the necds perceived hy the poor themselves. This will be informed by a greater knowledge of the dynamics
and social relations within poor communities and houscholds and the identificalion of factors that affect the capacity of
men and women to participate. 1t is also essenlial that municipalities develop a more informed understanding of the
objectives of participation, the potential of community participation (when participation can take place, in whal form, at
what stage of the service delivery process) and what makes participalion more sustainable.

This chapter describes the characteristics of effective participation and outlines the range of elements which municipalities
need to address. ustrations of key points are described, with examples of municipal initiatives and expericnce from
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Municipalities and Community Participation

‘WW 4.1 Project Objectives
Comparative Table
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|+ to physically upgrade the siums in the city in a finite time frame by providing basic infrastructure;

(11}« toimprove the guality of life of the urban poor in terms of health, education, skill upgrading,

i income generation and access to financial institutions;

% + to bring together in a partnership, the community, NGOs, the private sector and the municipality through which

all efforts converge into a collaborative activity.

+ to design and test a model of sustainable comprehensive urban poverty alleviation that is based on

s

the concept of enduring and effective popular participation {overall objective);

=

to constitute an institutional structure capable of stimulating and facilitating the processes of
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sustainable urban poverty alleviation;
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to develop and test guidelines and procedures to make the institutional structure function praperly;

N
—
i

-

=
=

==

to identify, formulate and implement a number of comprehensive poverty alleviation pilot projects at slum level;
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» to develop and test a monitoring and evaluation system.
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f + 10 empower municipal bodies to draw up schemes for the 9th S-year plan within their respective areas of
%?f responsibility;
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to develop the responsibility of elected officials and to equip them to work effectively in a new work environment;
to develop the capacity of officials in the various line departments to work under the direction of local bodies;
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to mobilise the expertise of non-officials and the private sector to work in a voluntary capacity for the Campaign;
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to mobilise the 'mass of people’ to become partners in the development process;

—
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to reorient the focus of Civil Society Organisations to mobilise their members to assist in the new development

initiatives;
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to institutionalise these changes by amending and updated current laws and developing new institutions
and traditions.

S
L] -

to mobilise urban communities to participate in development and to become organised for that purpose;
to facilitate the provision of basic amenities;

=
L]

=
el
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to safequard amenities from theft and vandalism;

e

to play a primary role on the total development of the community;

=t o

e
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e

to act as watchdogs of the process.
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.+ to improve living conditions in the area, partly by providing social and technical infrastructure;

» to empower people by increasing their ability to participate fully in the decisions and activities that impact upon
their lives;
to build an institutionalised capacity within government bodies in Aswan to elaborate sound housing and

e
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=

development policies.
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to transfer responsibility for the identification and ordering of priorities to the ‘grass-roots’ level,
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to strengthen the processes of democracy and decentralisation;
+ to empower Egyptian communities.
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The Objectives of Participation

In many contexts the widespread acceptance at policy level that people’s participation makes a positive contribution to
development processes has meant that the underlying reasons for involving communities are not communicated and
discussed at the municipal level. However, a supportive policy context does not remove the need for municipal officials
to be versed in the objectives of participation which underpin action. Like their counterparts from municipalities in
countries with a less favourable operating context for community participation, il is vital that thosc involved in the process
develop greater understanding of the various, layered and sometimes conflicting goals of involving communities in
development inilialives.

The underlying rationale of government for promoting or responding to community participation is often ‘instrumental’
i.e. to increase the effectiveness and efficiency of investment. In the delivery of services and infrastructure, this is
intended to result in interventions' that are more sustainable, targeted and appropriate than those delivered through
traditional top-down municipal mechanisms. Some commonly ciled instrumental or output-oriented objectives lor
involving communities in the delivery of infrastructure arc:

* 1o provide infrastructure which is relevant Lo poor people’s needs and priorities;

* to ensure infrastructure meets the needs of women and other marginalised groups;

* {0 utilise Tocal knowledge and human resources;

* to improve the quality of construction;

® to improve the maintenance of infrastructure and scrvices and decrease government responsibility for maintenance;
* to establish cost sharing arrangements; and

* to increase people’s ‘ownership” of scrvices.

However, in the context of a rights-based approach to development, people’s participation is seen as a means to a more
fundamental end: to strengthen civil society and democracy. A strong and vibrant civil society is now generally regarded
as being an essential component of poverty reduction. As well as directly improving efficiency, people’s participation in
infrastructure projects can provide opportunities for communitics to lobby government and increase government
accountability. Participation in infrastructure programmes provides opportunities for participants to learn about their basic
rights, to develop negotiation and organisational skills, to mobilise community resources and to network with other
deprived groups. The nurturing of existing skills and the development of new skills can have a widespread and long-term
impact on poverty and on the relationships between the poor and governmen!l. Community participation may also lead
to poverty alleviation through the development of income generation initiatives, as the participation of poor communities
in construction can provide income-earning opportunitics and the potential of developing new skills for longer term
employment and income benefits. More specifically, the awareness of (he impacts of gender relations means that
government efforts are increasingly seeking to ensure women are centrally placed in participatory initiatives. This attempt
to eliminate social exclusion results in a far more complex process than the functional aim of delivering services. The
process of targeting women and other socially excluded groups changes traditional power relations.

A primary factor determining empowerment within project oriented initiatives is the content and objectives of the
poverly focused project or programme (see Box 4.1). Traditional service projects focused on infrastructure alone often
aim toward physical ends and do not place people at the centre of the process. Broader multi-sectoral poverty reduction
initiatives which integrate education, health, income generation, andf/or community development together with
environmental improvements shift the focus to the people and such efforts have led the way to greater empowerment
through delivery processes.’
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Box 4.2
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Municipalities and Community Participation

Problem Identification and Needs Assessment by the Poor
Cochin Urban Poverty Reduction Project

In preparation for the design of the main phase of the Cochin Urban Paverty Reduction Project, the funding agency DFID
(then ODA) commissioned a UK-based and a local Social Development Consultant to develop a comprehensive
assessment of poverty in Cachin. Analysis of existing survey findings revealed that while some quantitative studies on
poverty risk indicators were available, the information was not sufficient for the development of the DFiD-funded pro-
ject. It was therefore agreed that a qualitative assessment of the nature and extent of poverty in Cochin be undertak-
en to ensure in-depth assessments at community, household and individual levels. It was intended that this participato-
ry needs assessment would supplement quantitative survey findings.

The Urban Poverty Profile Study was undertaken over a 3-month period by Corporation staff (mainly community organ-
isers with some assistance from engineering and health staff). Intensive training was provided for all fieldworkers
through a participatory tools and techniques workshop and a fieldwork pilot. The process adopted implicitly built the
capacity of all those involved in the fieldwork, and provided a substantial opportunity for the community organisers to
develop their knowledge of the problems of the poor and their skills in working with communities. The team were
supported by the social development consultants and the committed involvement of the Community Development Project
Officer of the Corporation of Cochin. Community Organisers were relatively well received by communities, were accurate
in their documentation, and were active participants in the feedback workshop.

Information was collected using two methods. 100 focus group discussions were held with a cross-section of the poor
including a broad range of vulnerable groups, user groups and other non-area based poor groups (such as street children
and pavement dwellers). 100 individual case studies were also conducted. In addition, the assessment included detailed
profiles of employment, training, credit, ownership, tenure security and infrastructure. A checklist, for each forum, was
developed with the team before the fieldwork commenced.
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The primary purpose of the participatory needs assessment in Cochin was not only to provide a detailed assessment of the
conditions and problems of the urban poar, but to disaggregate information about the poor and profile the conditions of
women and other vulnerable groups. This information was then extended to provide indications of formal support
mechanisms, as perceived by the poor, and to provide some insight into the coping strategies adopted by the poor in Cochin.

This UPPS provided the basis for the development of a poverty strategy and the demand-led approach to poverty
responses in the subsequent Urban Poverty Reduction Project. ®

(Jones, 1995)
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The Needs of the Poor

A common shortcoming of municipal responses Lo poverly and interventions in poor urban arveas is the lack of
understanding of the nature and dynamics of poverty and the opportunities and constraints facing the poor. In many
situations the understanding of poverty is limited 1o national statistics, poverty datum lines and other measurement
systems which quantify poverty to a predetermined definition. Municipalitics and municipal officials need o build an
institutional and personal understanding of the scope of poverty in their area, the key characteristics of the poor, the prob-
lems they Tace on a daily basis and the main concerns the poor themselves have with the environment in which they live.

The constraints of limited knowledge

I the past, uninformed and partial knowledge about poverty and the needs of the poor has resulted in flawed
judgements, which, when applied to the delivery of services and infrastructure, have in turn resulled in poorly planned
improvements and unwanted, unmaintained and unsustainable services. A simple bul rclevant illustration is the amount
the poor pay for services. 1t is widely assumed that poor households do not pay for services. As a result, municipalilics
do not offer them water connections, on-plol sanilation facilities or other levels of service routinely offered to higher
income areas. In practice, however, many poor communities pay morc Tor low standards of basic services (e.g. they pay
morc for waler delivered by truck than others pay to have their water on tap). Such expenditure may not be cvident in
broad surveys, bul detailed assessments of the needs and priorities of poor households and the use of their cash income
would reveal this information on affordability and houschold priorities.

Inadequate understanding of the dynamics of poverty can also very easily result in environmental improvements hy-
passing their intended berneficiaries. Municipal officials promoling the construction of individual toilets in the
environmental improvements of poor areas, for instance, may be causing living insecurity for the inhabitants. Some
vulnerable householders have been known to opt for communal teilet construction (given the choice} as it helps to ensure
that the Iess poor do not overtake their neighbourhood once services are improved. Conversely, and more commonly, many
municipalities provide communal latrines withoul consultation with the community and without any consideralion of pri-
vacy, sceurity or community commitment to maintenance.

It is obviously critical that this general lack of understanding of poverty is reversed. Municipal knowledge of the poor’s
needs, their priorilies and their strategies for coping with everyday and crisis situations is an essential basis for both
delivering services and entering into partnerships. In the first instance, municipal decision-makers must recognise the
need for improved knowledge of the nature of poverty, and then decide what information is needed {compared with what
information is available). Where necessary and possible, quantilative forms of measurement should be supplemented with
qualilalive poverty assessments which provide a clearer picture of the assets of the poor (be they human, social, physical,
natural and financial} and reveal a more comprehensive picture of the livelihaads of poor communities.

Participatory identification of needs and priorities

Developing municipal understanding of community needs and priorities will also provide an carly opportunity to promote
community parlicipation. 1n participatory problem identificalion and needs assessments, partnerships can be formed with
communities to collect informalion. This means municipalities embarking on assessments of how the poor themselves
pereeive their poverty, Methods such as focus group discussions, social mapping, individual and household discussions,
preference ranking and transect walks will provide information to supplement conventional quantitative statistical surveys
which may already be available. The process of collecting the information increases understanding and builds communily
confidence and capacity.
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Box 4.3

Municipalities and Community Participation

Defining Needs and Priorities
Shrouk

The Shrouk National Poverty Programme, implemented nationally in both rural villages and towns throughout Egypt,
aimed to transfer responsibility for identifying priorities for poverty reduction initiatives to the grass roots level and to
empower communities.

The nature and extent of poverty is detailed at a village/town level in an initial report. The report takes the form of a
socio-economic profile or social map in survey sheets. It includes information on:

+ available natural and material resources and the degree to which they are utilised;

» human resources and activities;

« the present quality and availability of local services;

= the activities of focal NGOs and the resources available to them;

= social patterns and norms, social structures, communications and power relationships; and
= previous development experiences in the village unit.

While the Shrouk programme provides some guidance on the structure of the map, the hope is that the process wilf be
apen-ended, with more detail being provided by communities on issues of greater concern and interest.

Following the completion of the social map, the findings of the village profile are presented to the community. This is
done through a series of focus group meetings. In each residential ‘block’, separate meetings are hetd for householders
and for women. The investigating team and local leaders present the findings to the people and ask them to ‘dream’
about what they would like to see for the village over the next 25 years. A long list of dreams is drawn up based on the
findings of the various meetings, The focus group discussions are also used to identify possible ‘natural leaders to be
included in the Village Committee.

The Committee then examines the long list of ‘dreams’ and prioritises them in association with the technical team. The
opportunities for addressing these needs are discussed and a list of potential projects is prepared. These are assessed in
terms of their technical, financial, economic, social and environmental feasibility. Projects that are deemed to be feasible
are nominated for inclusion in the Shrouk Village Plan. This specifies the roles and responsibilities of the different
organisations and institutions for implementation and operation.

The term ‘plan’ is misleading, since the village plan is normally a simple table showing the fist of projects required. It
indicates:

« a short description of the project using simple words;

« an itemised budget including information on the labour and materials required;
« information on the expected project duration; and

« the size and form of the community contribution to the project.

The next stage of the process is the translation of the Shrouk Village Plan into a time-bound action plan and the
development of proposals for specific projects. If technical drawings are required, the village committee sometimes loaks
for a technical volunteer to carry out the work. Otherwise, they leave the responsibility to the technical team to either
prepare technical drawings or select a typical design. Proposals are sent to the Governorate for screening before being
forwarded to the technical team. In theory, this compares the plan with the socio-economic data collected for the village
and establishes the relationship of proposals to Ministry plans. In practice, the role of the team often primarily appears
to ensure 2 timely response to proposals. Where it finds that proposals are affected by or duplicate existing ministry
plans, it recommends modifications in plans. to prevent any overlap.

The original intention was that this process would include a broad cross=section of the local community working under
the support and guidance of the Shrouk technical team. It is unclear, however, if this process, in practice, included all
groups in the community or if the process was dominated by the more influential people in the village.

(Shrouk Case Study)
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Poor communities can provide very delailed information about their poverty. Participatory needs assessments, such as that
carried out in Cochin (see Box 4.2) provide essential information on:

¢ the characteristics of poverty;

* (he specilic needs and priorities in local neighbourhoods;

* the specific problems of vulnerable and marginalised groups;

* the poverty of women and the nature of gender relations;

* the types of external shocks and seasonal variability affecting livelihoods;

¢ houschold and individual coping strategies;

¢ perceptions of governmental and NGO support programmes; and

® aspects of poor people’s lives which lack support and make them most vulncrable.

The outcomes of participatory problem identification and needs assessments provide municipalities with essential and
disaggregated information on the poor's needs. In many prescriptive projects, it is evident that the poor arc trcaled as a
homogeneous group. In actual fact, poor communities are heterogeneous in all situations, and cultural and socio-eco-
nomic differences can be accentuated in urban contexis, This type of disaggregation of the way people experience pover-
ty has led to innovalive projects which address intra-household inequalities and focus on gender needs and priorities (as
scen in Visakhapatnam CHIS 11). In infrastructure delivery, improved understanding of the primary role of women and
girls, for instance in waler collection and solid waste disposal, has led to services thal are more gender-sensitive.

The process of carrying out needs assessments should be developed with the involvement of all staff (community
organisers, health, planning and cngincering professionals) as (he qualilative and parlicipalory study provides the
opportunity for officials to learn about poverty and communities first hand (see Box 4.3). Experience of similar studies
in Colombo, Visakhapatnam and Faisalabad reveals how this process builds the capacity of staff in participatory process-
es and builds trust between the community and the municipality. However, the abhsence of management from the
fieldwork process means that field staff gain skills, understanding and sensitivity which managers do not gain. Results
should be shared with those managers of service provision through forums that encourage discussion and raise general
levels of awareness.

Building an understanding of poor communities in this manner does not preclude the necessity for technical surveys or
quantitative data to inform technical feasibility of service solutions. Many engineering officials are threatened by the
qualitalive nature of such asscssments, and as a resull qualilative studies are not carried out at all or not with the same
rigour as technical surveys. The community should be encouraged at a later date to assist in the preparation of
demographic surveys and sile surveys locating existing services and constraints, Promoters of participatory processes musl
impart the message that entering into participatory processes does not mean that tcchnical standards and issues are
compromised. Rather it means that the services delivered are wanted by the poor, that they meet their priorities and are
delivered in such a way as to meet real, not perceived, needs.
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Bow 4.4

Municipalities and Community Participation

The Perceptions of the Poor
Ahmedabad Slum Networtking Project

Interview with Champaben Arunbhai Patni

“ After getting the land in Sanjay Nagar, | started to build a house on it. ‘| brought mud from a nearby field and built
the walls. | put a plastic sheet in the place of the roof and began to live there. In this way | made a kuccha (temporary)
hut in Sanjay Nagar. After some time | became pregnant, but my husband was not keeping good heatth and returned to
his mother's house, | didn't have any money and | didn't know how to work 50 | martgaged my house to pay for the
delivery of the baby and left Sanjay Nagar. When my son was one month old | began selling masala on the street and
saving Rs.2-3 per day. In 1985 | joined the Self Employed Women's Association (SEWA} as a community leader to educate
women and spread awareness about the organisation, about the bank, savings and loans. In 1993, | had saved the
Rs. 2000 to get my house back and | went back to Sanjay Nagar. But there were no amenities there and | faced many
difficulties, going to work, organising the children and throwing out the waste water,

| wondered how | could help to bring amenities to the place because the women would have to go to a nearby chawl to
wash the clothes, and collect the cow dung and take it to the dumpyard. Only then could they fill up their vessels with
water at the Rabaris House. Women couldn't enter the crematorium ground so 10-15 children would bring water for
the crematorium. After a while, out of our own money, we got 4 public taps installed for 200 families. But these weren't
enough for so many households and terrible fights broke up while waiting in the queue. We paid Rs. 600 for an illegai
connection but that got disconnected. There was no gutter so everyone used to dig soak pits outside their house. This
had to be emptied everyday but the municipal school opposite would not allow us to throw the water there. So where
could we get rid of the waste water? ~ that was the big question.

There were public toilets in Sanjay Nagar, but outsiders used them and they were never cleaned. The water would
overflow and our children would play in the mess, cow dung dumped there would make the place even dirtier. Then we
heard about the Slum Networking Project. Uttarben and Nirajbhai came here and told us about it. The project could
only be implemented if everyone agreed.. But everyone did not agree. People didn't believe it. People thought that Sanjay
Nagar was within the red fine, and that the AMC had reserved it for another purpose. Many houses had been cleared
away before, and people had received notices to remove their houses. Who's [sic] house would falf when was anybody's
guess. That our houses would remain intact was beyond hope.

So we thought that these outsiders are vote seekers. Or since the land belonged to Arvind Mills, they are saying this and
then they will take the land back. In other words, there was a lot of disbelief. But slowly by having several meetings
with the leaders they began to convince them. They showed us Mr Varma's fthe Municipal Commissioner's] letter. What
facilities will we get? What will the total expenditure be? They explained how much we would have to pay and who
would pay the rest. They showed us the Indore Slide Show. They showed us what the slum looked like before and how
nice it became after the Slum Improvement was completed there.  This way the people began to have a little mare faith.
After that, a meeting was held with Mr Asnani [the Deputy Municipal Commissioner] and he said ‘we will do the project
at Sanjay Nagar' 7

This interview was conducted by Preetiben Patel of SEWA Bank,
Translated from the original Gujarati and reproduced by kind permission of the SEWA Bank, Ahmedabad.
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Factors affecting participation

A wide range of cultural and socio-cconomic faclors can determine how, why and in what role marginalised sections of
the society become involved in municipal partnerships. Municipalities seeking to develop sustainable participatory
processes need to be aware of the faclors which constrain and influence communitics, and where possible to employ
mechanisms to alleviate blockages to parlicipation. Key factors affecting the nature ol community participation are
described below,?

Skills and Knowledge

The existing knowledge basc and the skills found in a poor ncighbourhood are determining factors in the form of
participation that a ncighbourhood group is able or willing Lo take on. At the outset, communities are generally not
familiar with the various aspects of service delivery and have little understanding ol participatory processes or
governmental procedures. Yet Lhe poor can be very experienced in negotiating services and explaining physical and
financial constraints. Micro-planning, which accommodates an iterative process, will build on existing knowledge and then
incorporate the benefits of improved skills and knowledge gained through the project. As the confidence of communities
increases, the nature of participation will evolve and prioritics may change.

The scope of knowledge and skills already available within the community impacts upon community and individual
participation. Political awareness, technical know-how and management skills may also affect the stage and form of
participation. The availability of specialist trade skills ~ financial or accountancy skills, for instance - will promole more
willingness and offer broader opportunitics for participation in the canstruction stage of the project cycle. Successtul
municipal initiatives build on the existing knowledge and skill base as well as creating opportunities for developing that
skill hase.

Employment

Employment status may also significantly influcnce the amount of time the poor are willing or able to spend participating
in projects. Men and women are less likely to be able and/or interested in giving lime to participatory processes if they
are inn low wage employment with long working hours. Their work commitments may also mean Lhat they can only atlend
meetings al certain times. Yct community members with regular jobs arc an important stabilising factor in the
communily; their access to cash may provide them with choices and they may be more willing to bring about change.
Specific mechanisms need to be developed to suit the employment profile of the neighbourhood and to secure as much
participation as possible.

Conversely, uncmployed groups may be keen and able to participate in a range of initialives. Unemployed youlh are often
an important motivating and organisational force. n Visakhapatnam, the active involvement of youth acted as a catalyst
for confidence development and skills training. Municipalilics must make space for the employed and seize the
opportunity which service delivery activities can provide for improving productive skills and creating new opportunities
for the unemployed. In some contexls, income-earing activities introduced in association with community group
formation and service improvement have proven to be an important comerslonc (o participation and fo people’s abilily
to pay for services.

Education and Literacy

While education can not he easily scparated from related lactors such as economic and social status, aspirations, attitudes
and skills, it is notable that education and literacy levels are kcy factors affecting a community’s willingness and ability
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Box 4.5

Gender

Encouraging the participation of women

Municipalities and Community Participation

Develop understanding of factors affecting women's participation

Disempowered Women

. _
Limitations of daily life / . Marginalisation and
. Domination .
time burden exclusion
Tradition Cultural barriers Education and literacy
Increased municipal
understanding of
gender biases, gender roles
and relations
Gender Participatory approaches Service delivery
sensitive respond to the reflects needs of
service practical and strategic whole
delivery needs of women community

Increased

decision-~making
by women in
service delivery

Increased capacity
of women to
participate in poverty
reduction activities

Increased
involvement in
service
management

Develop mechanisms to alleviate constraints and promote women’s participation

Micro-Credit Initiatives

Wamen's group formation
(small groups)

Literacy and skills
development

Livelihood initiatives

Confidence building and
leadership training

Appropriate time and
location of meetings
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1o participale, and on the degree and form of participation adopted. Literacy levels should affect the choice of strategies
and mechanisms used to facilitate participation, and micro-planning tools and techniques may need to vary from literate
to illilerale areas. Experience shows that PRA tools, in the hands of skilled facilitators, are an excellent means to secure
the participation of illiterate women. Conversely, mobilisation of communities has been much easier in areas where
education and literacy levels are higher, il facililalors are not adequately skilled to draw out the knowledge of illiterate
people.  As literacy improvements are rarely contentious, literacy can be used as an enlry poinl to communitics and as a
hinding element for the development of collective action.

Cultural Beliefs and Practices

Urban neighbourhoods are frequently characterised by heterogeneity of culture and religion and the culture of target
groups is an important dimension determining participatory strategies and implementing methods. In many situations,
however, development planning ignores traditional, formal and informal, systems of ‘community’ decision-making, and
imposed approaches conflict with existing practices. As a result project activities prove unsustainable. Whilst parlicipation
in service delivery can bring with it some form of social transformation, this cannot be achieved unless there is a better
understanding of how ‘communitics’ work in Lhe first instance and how the group relates to the rest of civil society.
Inevitably, stralegics and mechanisms for participation must reflect the cultural norms and practices of the project context.

Gender

It is well established that gender is a significant factor influcncing participation (see Box 4.5). Men and women will often
have different views and perspectives on infrastructure problems and requirements and it is important that these different
views arc known and are incorporated into project planning. BEvidence shows that while there is a tendency for men to
make the decisions about physical improvements in low-income areas, it is actually the women who are primarily involved
in these aclivitics. The collection of water is, in India for instance, generally the role of women and girls, yet decision-
making over water supply preferences or the location of stand-pipes is frequently carried out by men. For municipalities
entering into partnerships with communities, understanding the complexitics ol gender-bias in household allocation,
gender roles and relations and the potential impacts of empowering women through the participatory process is essential.
This understanding can then be applied by developing participatory approaches that take into account the practical and
strategic needs of women, and by monitoring achievement of objectives.

Past experience has shown that it is important to creale ‘space’ for women to articulate their views and participate equally
in decision-making. The mechanisms required to create this space will vary according to the specific cultural context. In
many cases, small, homogencous, all-women groups provide a sensitive forum for women to express their views and to
describe their problems and experiences. Initiating processes with a disaggregation of the community into small groups
can promote the participation of the weaker and more vulnerable sections, and can cnable them Lo develop confidence
and consolidate their views before parlicipating in the broader community forum. On the other hand, active women’s
groups can be contentious as lead forums for decision-making. Men are generally keen to be included in infrastructure
related projects, and mechanisms which enable male participation, such as thosc included in the CDS system in India,
should be considered (see Box 3.4).

It is also well established that women’s participation in planning, design and implementation of infrastructure and
facilities can contribute significantly to women’s empowerment, can promote gender equality, and can also help to ensure
thal the facililics provided are appropriate to the needs of the whole community. This participation is, however, not
without cost. In some places, this acknowledgement of the benefits of women’s participation has led o dramalic
increases in the workload of women. Poor women’s multi-dimensional role in livelihood strategies, their relative
vulnerability and their understanding of houschold poverty make it essential that they are key participants in poverty
reduction efforts, yet their daily tasks leave them little time to do so. In order Lo improve (and nol exploil) women’s
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Box 4.6 A Strategy toward Gender Equality

In project agencies and amongst primary stakeholders
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Organisations of workshops/
consultation for:

defining gender strategy
gender awareness

gender planning
responsibilities for gender
devolved to all staff levels

Legal literacy and gender
awareness programmes at
secondary and primary
stakeholder levels
Dissemination of information
Gender training of a core
group of trainers from primary
[secondary stakeholders

Existing community
organisations

tdentification and mobilisation
of community [ government
and external resources.
Develop procedures for
information sharing and
control authority for the
community and define
participatory indicators
ldentification of vulnerable
groups

Micro-planning PRA/PALM

Exposure visits between slums
and cities to build confidence
Training for women councillors
Training for municipal staff
Network with other CBOs and
create appropriate links with
municipal authorities
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i Assets and constraints
Assets
Existence of NGOs/CBOs

Gender aware core group

Reflection of gender
concerns, implementation
and monitoring of projects,
project workplans Co-operation of municipal
authorities

Knowledge of participatory

planning techniques

Nature and number of
causes taken up regarding
accountability of
government and project
authorities

Women organised around
male violencefalcoholism
Challenging practices that
perpetuate inegualities

No. of women [ men trained
in gender issues

Ensure 50% participation of Constraints
women in all spherés

No. of community groups
formed, frequency of
meetings and participation
Use of community based
facilities

Lack of trained resources at
focal level

Resistance at various

levels - organisational and
individual

Time, regular follow-up
Available space and time

No. of contested seats
Active participation of
women gt various levels
Percentage of representation
of vulnerabie groups in ADS
etc and frequency of
attendance

(UPO, 1997)
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participation, incentive structures (such as training) can be incorporated which enable women to gain individually from
the process.

A major shortcoming of many participatory processes is also the assumption that women are a homogencous group. In
reality, there are vsually significant differences (with respect to culture, social and economic status) between women in
onc neighbourhood. These incqualities significantly affect their relative degree of parlicipation.  Accordingly, issues of
dominance and representativencss nced to be considered in women's groups as well as in the larger community

organisation.

Social and political marginalisation

In addilion Lo gender, there will always be other social inequalilics within ‘communitics’ (arising from age, occupation
and economic and religious differences) which affect the willingness and ability of different groups to parlicipate. The
dynamics of groups within the community affect participation. Powerful individuals may dominate; women, children and
vulnerable groups may be marginalised; and rcpresentatives elected at the outset may not ullimately be perceived as
legitimate. Inevitably, cconomically and socially influential groups are morc likely to have expericnee or confidence to
see themselves in the participatory role and this ‘control’ or capture of participatory channels can act against the interests
of more marginalised groups. This process of capture also means that opportunities for empowerment of marginalised
groups through participation can be lost.

In this heterogeneous context, municipalities need to develop knowledge of different groups. Assessments nced to be
sufficiently disaggregaled to expose the problems and needs of the range of sub-groups, and development processes must
involve marginalised groups, even il the process is time cansuming, difficult and not immediately productive,

Community views of participation

Participation will also depend on political views and motivating factors. There may be communities that view participation
unflavourably owing to:

* political alignment;

* preconceptions of whal participation means;

* the view that it is the Government’s responsibility to provide them with services; and

¢ the inherent costs of participating (c.g. the loss of income carning time).

Perhaps the clearest message imparted by communities in the initial stages of participalory project development is their
fack of trust in all forms of government (see Box 4.4). This lack of trust is inevitable. 1t has generally been acquired
through an accumulation of municipal promises which, due to a lack of resources or commitment, were not fulfilled, and
typically through the fear ol cviction. The whole concept of the community participating in upgrading an informal
settlement stands in contrast to previous prescriptive activities and threatening methods employed by municipalitics. One
of the main challenges for municipal managers is Lo reverse communily perceptions and Lo build a new confidence in
municipal actions. In most cases this will only come about through concrete action and visible change.
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Box 4.7

Service Delivery

Incorporating participation
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The Elements of Participation

Factors affecting participation in service delivery

In order to understand the potential of community and municipal partners in the delivery of services and infrastructure,
it is necessary 1o recognise that there are likely to be a number of possible roles for cach partner, each role appropriate
and relevant to a different situation. To examine the diversity of this involvement, it is helpful to disaggregate the problem
ol service and infrastructure delivery, and to consider the factors that affect participation. Examples of water, sanitation
and solid waste services are illustrated in Box 4.7 and described below.

Types of service

lLocal government is generally responsible for the delivery of many different services: water supply, sanitation, drainage,
solid waste, roads, paving and street lighting, and it is evident that poor communities can play a very different role in
cach type of service. Parlicipation in water supply projects involving large scale construction may be problematic and
complex to organise, and require more skills and attitudinal change on the part of linc agency actors, while participation
in solid waste collection, wilth the necessary resolve, can be organised more quickly and easily.

Levels of service delivery

Each service functions through a tiered structure at neighbourhood, ward, or municipal levels. In the supply of walcer, for
instance, neighbourhood level improvements include handpumps, standpipes and private conmeclions. The sense of
ownership, the scale and the level of technology all make it possible for communities to become involved in the planning,
management and/or delivery of water supply projects. However, at the primary and secondary levels of infrastructure
(including waler mains, pumping and bulk supply), partnerships are less frequenlly considered, ostensibly because the
problem is removed lfom the community and Lhe scale and complexity are accentualed. Apart from the limits this places
oh community involvement, the problem with making such a distinction is that the levels of service delivery are interlinked.
Work carried out at one level is dependent on effective delivery at the other levels. A key aspect of a participatory strategy
for scrvice delivery should then he identifying mechanisms for linking participation at the neighbourhood (tertiary) level
to the ward (sccondary) and then to the municipal (primary) levels. In Faisalabad (see Box 4.8), where communities sharce
in the cost of secondary infrastructure as well as financing the neighbourhood works, a linkage was achieved by
introducing a community representative as supervisor for the construction of infrastructure al secondary level. This helped
to ensure thal lertiary level initiatives were not hampered by delays and by infrequent and insufficient water supply, and
promoted a level of transparency and accountability on matters affecting the community.

Communilies also have the opportunity to influence secondary and primary levels of service at the early stages il
participatory problem identification processes are established. Many problems which communities identily at the micro-
level cannot be solved without higher level inputs. The most obvious example is in water supply, where new standpipes
are uscless if there is a lack of waler supply to the ward or municipality. In solid waste collection, initiatives at the
neighbourhood level are frequently encouraged by municipalities as a first step towards community invoivement. The
success of these initiatives is, however, dependent on municipalities providing the necessary secondary level collection and
transfer. Municipalities which have found ways to extend the communily role to the secondary level (through labour,
monitoring and management) are seeing greater success at both levels.

Stages of service delivery

Service delivery can be further disaggregaled into project (construction) and post-project (operation and maintenance)
stages. The resource constraints typical of municipal level of government have frequently led to communily involvement
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Box 4.8

Municipalities and Community Participation

Participation in Service Delivery
Faisalabad Area Upgrading Project

Despite the lack of government palicy promoting community participation over the four-year duration of the project, the
Faisalabad Area Upgrading Project (FAUP) has promoted a range of participatory initiatives in co-operation with local
level agencies. The modus operandi of the FAUP in relation to tertiary-level infrastructure improvements is intended to
respond to needs prioritised by the community (this is clearly specified in ‘the project memorandum) and this community
role in identifying projects at the: outset has established an important base for ongoing participation in the various
project and post project stages. It has also led to a broadened scope for participation at higher levels of infrastructure
provision {with lin¢ agencies) not specified in the project design.

In response to community: priarities, perhaps the two key areas of participation are in sanitation and water supply..but
many communities also participate.in solid waste initiatives, in street lighting and paving. Some of the key forms of this
participation are discussed in-relation to service types below.

Sewerage

At a tertiary (neighbourhood) level, communities are centrally involved in the planning and implementation process.
With the technical assistance of the FAUP, community groups propose the ‘works to be carried out, plan location of
sewerage lines, contribute 50% of the costs of tertiary works (mostly in cash, although this can be combined with labour
and materials), and the full cost (Rs.500, approx $10) of the household connections. Invalvement in construction varies,
but a key aspect of the control diven to communities is the disbursement mechanism through joint community-FAUP
bank accounts. At neighbourhood level, some communities become fully involved in the purchase of materials for
instance, and subcontracting of building contractors. Minimum performance specifications have been agreed between
the FAUP PMU and the Faisalabad WASA to meet both the standards réquired by WASA and the cost-effectiveness
required by the community. .

Community participation has aiso been extended into secondary infrastructure. This involvement arose due to the lack
of performance by line agencies at the secondary level, and the constraints this was placing on tertiary upgrades. (In the
context of Faisalabad, much of the secondary infrastructure to the poorer areas needs to be provided and is funded
through the project) Secondary level services were not progressing or weré poorly constructed and the FAUP offices
were able 1o introduce & non-contractual mechanism te involve communities in. monitoring the works being undertak-
en. In 2 pilot areas, community representatives (both men and women} were given a basie level of training and a check-
list of problems to monitor as infrastructure was constructed by contractors. Communities have proven to be diligent
supervisors {flagging potential defects before they affect tertiary level systems e.g. pipes not laid straight/to fall, back-
fill not compacted) and the monitoring process has begun to alleviate programme and quality problems in secondary
sewer construction.

Water Supply

At a tertiary level, communities: are, similarly, involved in the planning, implementation and financing of infrastructure
needed to deliver water at'a household level, and this process led to their involvement in water distribution. Many
communities highlighted the “problems oecurring at the secondary level {due to the non-performance of - WASA
supervisory engineers), which ultimately affected the performarice of the newly constructed neighbourhood level infra-
structure (e.g. mains not pressure tested, not flushed out). A system was therefore developed, like that for sanitation,
whereby communities play-a central monitoring.role in construction. 1t is intended that this will be achieved through
an Implementation Committee {comprising representatives from the community, WASA, FAUP and the contractor) which
will promote community supetvision to ensure extensive delays and performance blockages are overcome.

An extension of this has been the develepment of community menitoring in the much-ignored maintenance of secondary
mains where blockages were causing tertiary level infrastructure (paid for by communities) to malfunction,

Solid Waste

Community-based solid waste initiatives in the FAUP have been limited to'the tertiary level. In some areas there has been
conflict between municipal sweepers and private contractors engaged: by communities (because the municipal sweepers
felt that this was their territory) and this has often placed communities in a difficult position. The partnership
arrangement currentty being proposed between FMC and communities {facilitated by FAUP) is for the municipality to
provide cleaners and collection. vehicles at specified times, and communities to provide and organise dustbins.
Communities are expected to'monitor sweepers, designate, prepare and partially finance the foundations for filter depot
sites. Although there is scope for involvement at the secondary, collection level, this involvement has not been formalised
and currently is limited to community labour for secondary level collection. «

(Faisalabad Case Study)
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in the maintenance of ncighbourhood levels of service. A variety of lessons have been learnt from these initiatives.

¢ Communities are likely to be committed to maintcnance regimes if they were involved in design and construction, and
particularly il they shared construction costs. Sustainability is dependent on the ownership created through
participation at all stages of the project cycle and not just post-project maintenance.

¢ Poor communitics are able and willing to contribute to, and manage, maintenance funds.

¢ Communily participation in operation and maintenance frequently results in municipalities and line agencics
neglecting their own responsibilities. Community participation should mean the creation of an enabling environment
in which the municipality is still accountable for their performance.

Quality of service delivery

This complex array of lypes, levels and stages of service delivery is further complicated by the need to consider the quality
of service being delivered. Typically, municipal planners and engineers prescribe the service technology to be provided.
They generally do not explain technological options to the poor, and do not build awareness of options available. As a
result, poor communilics are not involved in the decision-making process over the quality of service they can access. Yel
experience shows thal many poor communities have different needs and prefer options which are not offered 1o them.
Experience reveals a variety of (sometimes unpredictable) preferences for urban infrastructure, some for higher Tevels of
service and some lower (e.g. where users have opted for pit latrines rather than piped sewerage, or conversely privale water
supply connections rather than communal standpipes).

The impacts of supply-led decision-making are unfolding and include:

® Service supply which does not meet demand and leads the municipality into a low-level cquilibrium trap (i.e.
Municipalitics do nol provide the standard of service communitics need, so communitics do not pay for the service.
As a result, the municipality does not collect sufficient revenue and cannot afford to improve the service).

® The marginalisation of poorest groups when municipalities increase service standards without concern for affordability.

* The lack of concern for social issues in the selection of service characteristics (e.g. in some arcas, women's safely and
security are threatened by certain types and locations of services).

The sheer number of variables in the delivery of services and infrastructure often underlies municipal justification for top-
down approaches. While communities are likely to play a greater role in the planning and management of some services
than others, there needs to be an understanding that community participation need nol be limiled lo the neighbourhood
level or to ‘easy’ services, and that the degrec of participation and timing of community inputs will not necessarily be the
same for each service type. Municipalities embarking on participatory service delivery need to consider service delivery in
its disaggregated form and work with communities to develop more comprchensive strategics for parlicipation which
cnsure service needs are mel.

41



42

Box 4.9

Municipalities and Community Participation

Community Action Planning
Colombo

In 1985, the Urban Housing Sub-Programme, a part of the Million Houses Programme of the NHDA in Sri Lanka, accepted
the Community Development Committees (CDC) as the main instrument through which housing development
programmes were to be implemented in settlements occupied by the urban poor. The primary mechanism adopted by
the Housing Sub-Programme to integrate communities into the delivery of services and infrastructure was a participatory
planning approach called Community Action Planning. Community Action Planning (CAP) processes were developed as
a means to facilitate community participation in planning and development, enabling programmes for low-income
settlement upgrading to be implemented locally, collaboratively and rapidly. For the first time, community groups were
to be involved in decision-making about their settlement. CAP saw people as the main resource for development
initiatives and not simply as objects or beneficiaries of development efforts. The Community Development Programme
intended to use CAP in Colombo and later throughout the country,

In Phase t (1984-1987), the innovative Phase, CAP was limited to physical issues related to housing. Phase 2
{1988-1991), the consolidation phase, saw economic support for the community members of low-income settlements
through self-employment. Phase 3 (1991-1995) focused an expanding the project to Urban Local Authorities outside the
City of Colombo. Guidetines for the Community Action planning process were established in 1985 and the staff of the
NHDA were trained in the micro-planning methodology.

In essence, Community Action Planning processes aim to establish a concrete plan for settlement upgrading through six
primary steps:

= ldentification - what are the problems?

Strategies - what are the approaches?

= Options - what are the actions?

« Planning - who does what, when and how?

= Monitoring - how tfo follow up, what to learn.

» Presentation - how to make everyone aware of the proposals.

To support the process, a set of specific Action Planning Modules was designed to enhance the knowledge and
information available to community leaders. Guidelines, procedures, and forms were developed for communities on a
number of specific topies including micro-planning, CDC formation and strengthening, land regularisation and blocking
out, community building guidelines, housing loan and information, community construction contracts, women's
enterprise support, market links, community environmental health, and monitoring and evaluation.

All Colombo Municipal Council staff and Urban Local Authority staff who work at field level as technical inspectors,
health instructors or community development officers are meant to have a working knowledge of the action planning
methodology. National level (NHDA) staff conducted CAP workshops. However, despite intentions to replicate the process
across Sri Lanka, the community action planning approach was mainly implemented in the Colombo Municipal Council
area, and only in UBSP target areas has the importance of the CAP methedology been fully recognised.

At a community level, CAP was the predominant methodology used for community development processes. The settlers
were familiar with this approach and believed that it was effective since it took into account their problems, allowed
them to prioritise needs and to pursue a demand-led form of community development. A number of programmes arose
from CAP as the participatory processes developed. These include an Enterprise Support Programme, a Women's Bank, a
Community-based Monitoring and Evaluation of Settlement Improvement, a CAP Workshop Module Guidelines Series,
and the Clean Settlement Programme.

In 1995, however, following a change in party at National Government level, the CAP process was abandoned along with
the CDC movement (described in Box 3.1). The perceived political alignment of the Community Development Committee,
and thus the Community Action Planning process, is said to be responsible for a change in approach. Despite these
difficulties, the CAP process is still one of the most successful micro-planning processes undertaken with poor
communities, and is used as a model for participatory planning in'a number of parts of South and South East Asia. »

{Colombo Case Study)
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Options for community participation in the project cycle

A useful tool in broadening understanding of community participation in municipal service delivery is Lo consider the
potential toles of communities in terms of the project cycle. This technique reflects the understanding thal technical
professionals have of their roles and responsibilitics and presents community participation in terms which parallel their
own understanding of projects. Communities should be encouraged to participate in the preparation of projects, the
planning, construction, financing and monitoring as well as post-project operation and maintenance. The following
section considers the key issues of community participation throughout the project cycle by considering project
identification, planning, implementation, financing and moniloring. This distinction between stages is not intended to be
fixed or inflexible.

Evidence from most case studies suggesls that the form of participation will vary (hroughout the project cycle. This may
be dependent on the capacity and willingness of the community and the municipalily, or may be prescribed by the
municipalily as the role communities will play (see also Boxes 4.16 and 4.17).

Project Identification

Frequently the project identification slage is consumed by the speed at which projects arc conceived, the demands of
output-driven infrastructure projects and the dominance of donors, Often the project identification stage is not thought
to be the domain of the poor themselves. Many projects are identified and initiated by government and donors, and poor
communities (and sometimes municipalities as well) are only informed of the intention lo carry out environmental
improvements.  Some are even informed that they will ‘participate” in the activilies designed. However, municipalitics
which have worked with communities to identify problems and needs before projects are identified appear to have ben-
efited from greater community commitment. n the case of the Ahmedabad Slum Nelworking Project, for instance, com-
munity participation was very limited in the early stages of the project, but the AMC did insisl hat communities be
encouraged to volunteer their neighbourhoods for upgrading. Neighbourhoods were not included in the citywide project
unless they voluntarily elected to underlake the praject. Through this rather stringent process, communilics revealed a
strong commitment to the financial contribution and service improvements in their area.

Project Planning and Design

The majority of service delivery projects undertaken by municipalities have been dominated by an engineering vision ol
what is required. The engincering-led approach prescribes for communities what they need, where they need it, how it
will be provided, to whom and when. As end-users, communities, and particularly poor communitics, have rarely made
any of these decisions despile their knowledge of their neighbourhood and their needs. Increasingly, it is agreed that
placing communitics in this passive recipient position without a role in the planning process has led to a failurc lo meet
the real needs of poor communities.

Parlicipatory planning (action planning or micro-planning) aims Lo provide a mechanism through which community needs
can be actively translated inlo nceds-based neighbourhood level plans. The micro-plan implicitly aims to address the
needs of all groups in the community; to enhance communily ownership; and to make decision-making processes
transparent. Through this process, services can be planned in isolation or as an integral part of wider responses to poverty
reduction.

In order to achieve this, it is essential that participatory planning and design recognises the heterogeneous nature ol poor
communities and the constraints of being poor, and takes into account the very different needs of women, Lhe vulnerable,
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Box 4.10

Municipalities and Community Participation

Outline of Micro~planning Process
Cochin Urban Poverty Reduction Project

As a result of a large number of transfers, the Cochin Urban Poverty Reduction Project main phase was led by a group
of local officials different from the pilot phase, and the experience gained during the pilot phase was not institution-
alised to any significant degree. Skills development in participatory tools-and techniques (described in Box 4.2) was also
lost. As a result, there was only limited local understanding of the requirements of micro-planning and the donor agency
(DFID) tried to promote effarts by developing guidelines for the micro-planning process to be tested and undertaken in
the main phase. The steps proposed are outlined below.

Step 1:

Step 2:

Step 3:

Step 4:

Step 5:

Step 6:

Step 7:

Step 8:

Preparation (one day by Engineering, Health and Community Development Staff). This stage aims to collect
information to help project staff identify the potential scope and complexity of neighbourhoods where micro-
planning is to take ptace. 1t consists of the formation of inter-sectoral teams, the collection of secondary data,
and a review of past work in the area.

Informal Contact with the Community (Project staff with Neighibourhood Group (NHG) leaders and Resident
Volunteers). This stage aims to establish contact with-the community, to form an initial impression of the
locality and to agree the steps of the micro-planning process. A letter is issued by the municipality to confirm
the agreed times and dates of future meetings.

Multi-sectoral Visit (1} to Neighbourhood (3-4 hours by inter-sectoral team with NHG leaders, Area
Development Society (ADS) representative, at feast 50% wornen, representatives from local NGOs). This stage
aims to introduce the project in an open meeting forum, explain the planning process, the possible activities
which the project could carry out, and the time frame for project implementation. The goal of this stage is to
draw up.a planning schedule with the community, to ensure-communities do not raise their expectations and
to record the nature of the information required by communities. Another possible activity is exchange visits
to other colonies to illustrate specific types of relevant work (e.g.. flood protection, sanitation systems).

Multi-sectoral Visit (2} .to Neighbourhood (1-3 days by inter-sectoral team with NHG leaders, ADS
representative, at least 50% women, répresentatives from local NGOs). This stage aims to help different people
and groups within the locality identify poverty problems and to.indicate which problems may be addressed by
different funding sources. It involves a process of problem identification, detailed discussions on key problems
and solutions, the formation of sub-groups, a focus on women and vulnerable groups, and the identification of
gender needs and relations. The outputs of the visit will include 'problem statements' (noting who highlighted
the problem), and notes on technical feasibility and constraints.

Assessment of Cost and Feasibility/Draw up First Plan (2-3 days, inter-sectoral team with management staff
and other relevant officials). This stage aims to document a response to the problem identification and needs
assessment in visit (2) by proposing possible activities, details of potential resourcing, possible programme for
implementation, for review with the community. Engineering staff will be expected to estimate approximate
costs of infrastructure works proposed, and to prepare options to ensure works fall within budgetary limits. A
primary goal is the convergence of diffefent sources of funding toward appropriate, cost effective solutions, To
reduce expectations, proposals were categorised into short, medium and long térm activities.

Multi-sectoral Visit (3) to Neighbourhood to Review Detailed Proposals (1°day, participants as for previous
visits). This stage aims to review the draft implementation plan, to address identified problems through
available resources over a specified time period and to ensure that this plan is both transparent and owned by
the commupity. This includes ensuring that the specific needs of vulnerable groups are addressed, and
responses to health, education, credit, income generation, skills training and other non-service related
activities, the details of environmental improvements proposed (e.g. cost, quality, options) and operation and
maintenarice. This step also provides the oppaortunity to discuss contractual options for implementing the works,

Finalisation (2 days inter-sectoral team with departmental. managers). This stage aims to finalise the micro-
plan, activities, resources, programme and expected outputs at neighbourhood level for a final review meeting
with the community.

Final Confirmation Meeting (same participants as previous visits at a meeting held in the colony). This stage
aims to gain final agreement from NH@G leaders and the community on the micro-plan, and to formalise the
process through a letter explaining the process of fund-allocation and approval procedures.

{Montgomery, 1997)
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and specific users. This will mean thal scparate men’s and women’s discussions or even separate groups may be established
at the outset, and that meetings are carricd out with communitics and groups in their own neighbourhoods at times which
accommodate their different needs.

The process of micro-planming or action planning implics that municipalities are develaping a respect lor poor people’s
knowledge. The microplan developed should provide quite specific delails on the content and methodolagy of an initia-
tive, and should identify and prioritise poverty reduction and service activities as a response to needs. It will also docu-
ment community and social asscts and structures, cconomic, social and health problems and existing access to services
(see Boxes 4.9 and 4.10).

Closely associated with the micro-planning stage is the project design stage, which details the precise layout, siz¢, and
specification of service improvements, Even where communities have been given the opportunity to become involved in
broad brush planning, it is common for the next stage to be carried out in a prescriptive manner by engineering and town
planning departments on the grounds that this is a technical input. This need not be the case. lmpowered by
information and choice, communitics can and should play a central role in decision-making over such delails. In
Faisalabad, for instance, communities were centrally involved in the decisions over the specifications of sewerage and the
locations of sewers. Community representatives generally exercised a high degree of user control over Lhe details of the
tertiary scrvices provided.

Municipal experience of participatory planning methodologies has led to a number of important lessons:

» Effective facilitation is the key to effective micro-planning. These skills are frequently overlooked or missing.
Inexpericnced facilitators do not lake an objective role in documenting community needs and priorities or confusc
micro-plans with wish lists.

¢ Participatory planning is difficult to achieve in the context of top-down, inflexible methods of working. Not all
municipal officials are able to immediately respond to the participatory process, and a transitional stage occurs, which
is both prescriplive and participatory. More participatory decision-making can then be achieved with lime, capacity
building and facilitation.

¢ There is a tendency for officials to be less rigorous in the documentation of a participatory process. Capacity
building should stress the rigour required, the need Tor accurate cross-checking and triangulation of information.

* The time needed for participatory planning is frequently underestimated. It takes trial and error and revision to
find the most appropriate methods. Paticnce is necessary and it is not casy Lo maintain momentum.

* Results will vary. Officials should be trained in understanding the variance of results in terms ol the nature of the
participation (who was there, who dominated the mecting, where was it held, what time was it held, ratio of women
to men etc) and the nature of the facilitation (dominated, social and technical cxpertise). At the same time, officials
should be encouraged by diversity. Diversity of micro-plans can reflect the diversily of the socio-cultural and physical
characteristics of a neighbourhood.

* Participatory planning is a process of learning for both community and government. Bolh actors will develop
capacily and knowledge through the process. There will be a change in perceived needs with capacity building and
grealer knowledge of options. Mechanisms for iterative micro-planning are needed to absorb this change.

e 1t is necessary to build community trust before effective exchange can take place. 1t is important to recognisc
that this trust can also be undermined by raising the cxpectations of the community through such a detailed process.

Project Implementation

Community participation in the implemcntation of services and infrastructure projects can take (he form of labour
provision, partial or full community contracts for construction (e.g. septic lanks, drains), or in the provision of services
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Bow 4.11

Municipalities and Community Participation

Public Participation in 5-Year Planning
Kerala People’s Planning Campaign

The Kerala People's Planning Campaign (see Box 3.3) also known as the Kerala Decentralised Planning Campaign for the
9th Five-Year Plan was initiated at the sub-municipal (ward) level through the preparation of Ward Sectaral Plans. Ward
Committees were established comprising, amongst others, the heads of education institutions, presidents of the Area
Development Societies {women's community organisations) and Housing Colony Associations, industrial and commercial
representatives, trade union representatives, local doctors, cultural NGOs and prominent citizens.

After establishing the Ward Committees, the first phase of the campaign aimed to identify the local needs and establish
local development options. through a process of consultation and participation achieved in Ward Conventions. These
conventions aimed to give all members of the public a forum to discuss needs and priorities in their areas. Organised by
the Ward Committees and held in schools and community spaces, each convention provided the opportunity for
Councillors to promote the concept of community level planning to their constituents. Trained resource persons were
available in each convention to facilitate the meeting and present the state intention of People’s Planning for the 9th 5-
year plan.

The conventions were sub-divided into 12 groups, each examining the needs of one sector (including education, water
and health, housing and social welfare). Each group was facilitated by resource persons and the municipal officials of
the relevant technical departments. A checklist was intended to guide the group through the process of identifying the
problems and key issues of the sector, the needs and priorities, possible solutions, and appropriate local resources.

In the Water and Health group, for instance, the participants were asked to;

* identify those parts of the ward where supply or quality of water was inadequate;

« identify the number of households without access to adequate sanitation;

+ identify problems relating to solid waste and drainage;

= identify solutions to problems of inadequate water supply;

« identify provision of public and private health care facilities in the ward;

« identify primary illnesses in the ward;

» identify key problems in public health centres (e.g. lack of doctors, medicines, infrastructure);
« locate and comment on public health centre availability;

+ identify access to immunisation and health camps.

Through this analysis of problems and needs, each group formulated a report/plan for the group chairman (selected from
the Ward Committee) to present at the municipal planning forum. Ward Committee reports/plans were collated by
municipal staff and local resource persons into a Draft Development Report for presentation at a one-day municipat
seminar chaired by the Mayar or Secretary, and through which a citywide plan for each sector was produced. This
procedure was changed in the second year to altow Ward Conventions to examine all proposals in detail and recommend
modifications at ward level before submission to the municipal level.

Each proposal aimed to include a beneficiary component of 25% of the.project cost, either as cash/labour/materials. At
the completion of Phase 3 in October 1997, 150,000 project proposals had been formulfated within the state. The content
of the Draft Development Reports required by the State Planning Department included the objective and beneficiaries of
the proposal, the scope of work, a cost estimate, the mechanisms for funding, the mode of implementation, period of
implementation, and the methods for monitoring and evaluation. The result, however, was that the projects were not
developed to a standard which could be evaluated for funding. The lack of expertise of the participants involved in their
preparation, and the lack of support from the relevant departments to the participatory process, meant that the process
was yet to produce viable proposals. A Voluntary Technical Corps (described in Box 5.11) was therefore convened to
address technical constraints,

(Kerala Case Study)
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(e.g. solid waste collection). The mare extensive involvement of communities is illustrated by a number of projects in
India where communities have been encouraged to undertake ‘community contracts’ in which they price, tender, organise,
manage and carry oul infrastructure improvement works (sce Box 4.12). Experience suggests Lhat the success of such
community contracling is largely dependent on supporting frameworks (local champions, key municipal officials, NGOs,
private sector representalives), but successful iniliatives provide evidence of the sense of pride and ownership, and
commitment to maintenance, which is developed through community involvement in construction,

In the Nasriya project in Egypt, where project planning and design were carried out by technical consultants, community
involvement was limited to labour provision in the sewer construction and the water supply system. Members were given
on-the-job training on technical and participatory aspects of implementation, and masons and other skilled workmen
were recruited as and when necessary. in co-operation with the project sociologists and communily representalives, the
infrastructure lcam was responsible for introducing project proposals, for mobilising communities, organising the work
and demonstraling the project approach to government officials. In this case, it is suggested that the provision of labour
met community needs and objectives and was not considered exploitative.

At its most unproductive, however, the use of community labour without choice is manipulative, exploilative and
demotivating. Asking communities lo provide manual labour for project construction is, in practice, exploiting the
opportunity for cheap labour. Labour-based forms of participation in isolation from decision-making should be trcated
with caution. Municipal managers involved in labour-telated participation must consider the broader impacts on the
participaloty process. L is then likely that they will ensure thal communities agree to the rates that arc paid, or thal
market rates arc paid for work done.

At its most effective, the participation of the community in this implementation stage can bring about significant benefits.

These include:

* Employment: Local people can provide labour in return for daily wages.

¢ Skills development: Skills can be developed in building-related activilies such as bricklaying, shultering, paving;
management skills such as material procurement, organisation, supervision, co-ordination of subcontractors, lnancial
management, book-keeping, negotiation, and procurement,

* Management capacity: The community can build capacity to work as a group, to undertake self-help improvements
benefiting the whole neighbourhood; and to establish and consolidate a representative community organisation,

* Cost reduction: The cost effectiveness of communily participation in implementing projects can enable more services
to be provided or make scrvice proposals more affordable. This is gencrally achieved by removing the contractor profit
margin, using smaller subcontractors or specialist tradesmen with lower overheads, agreeing lower payments for
community labour, and/or procuring materials at subsidised prices.

Despite the potential henefits for poor groups, a number of factors constrain communities from participating in
construction initiatives. Primary amongst these is the lack of skills and equipment and the lack of financial capacily for
the poor to undertake endcavours which put them at financial risk. Municipalities necd to examine the issue of risk and

ensure that efforts 1o involve communities are in fact not placing additional burdens upon them. 1t is helpful il

municipalities allcviate these constraints by devising mechanisms (such as [he support of the private sector) to provide the
necessary back-up for community efforts. llustrations from case studies include the mobilisation of private contractors
to assist with cost estimates and quantity surveying, NGOs to assist with financial management and accounting, and
consultants and contractors Lo develop necessary trade skills,

Innovative community contracling initiatives will also be hindered by inslitutional conslraints and the resistance lo
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Box 4.12

Municipalitiés and Community Participation

Community Contracting
Cochin Urban Poverty Reduction Praject Pilot Phase

In the pilot phase of the Cochin Urban Poverty Reduction Project, the residents of Kissan Colony identified their priorities
for environmental improvements through a locally developed micro-planning process. However, the cost estimate for
the infrastructure works was considerably over the budget available, and as a result, the Corporation of Cochin began to
discuss the possibility of the community beécoming directly involved in the construction process.

In subsequent discussions, the community raised a number of important questions:

* Why do we have to build our own services when the rich peaple do not build theirs?

* Why should we sacrifice- work opportunities to do this when it is the responsibility of the council to provide us with
basic services?

* How would we manage a construction contract?

* How do we supplement our labour with technical skills?

¢ Where do we get the equipment? How would we pay for tools?

* How can we get assistance to-prepare the quote?

* How would we manage the accounts when we do not have accounting skills?

Acknowledging the resource constraints of the community, the Corporation of Cochin (CoC) facilitated quantity surveying
assistance from a local contractor and financial management assistance from the local NGO. The first community
estimate was 25% higher than .the budget. This was not well received: by the Corporation, which was still quite
unfamiliar with the concept and probiems of community contracting. The council immediately insisted that the works
be tendered to local contractors. In order that the community could be included in the bidding process, it was necessary
for the CoC to waiver contract procedures, but the community, concerned with the financial risk, did not ultimately sub-
mit their tender. In the final event; the tender process failed to result in a better price, and the CoC asked the tender-
ers 1o agree that a community contract be pursued rather than the lowest bid. The community group was then finally
approached to match the lowest bid (22% over the cost estimate). This facilitated an outcome, and an exchange of let-
ters for the construction works took place between the Community Development Society chairperson and the CoC.

The two primary procedural hurdles arising at the outset were the requirements for a security deposit and an advance
for the purchase of materials and equipment. The CoC sought state level approval to bypass these procedures, but
Government Orders were not issued to allow the CoC to continue the. process within the regulatory framework.
Ultimately, the CoC exempted the community organisation from.the néed to pay the security deposit; however, the
Secretaty (the CEQ) was reluctant to provide an advance which would enable them to purchase materials and tools, At
this stage, the process stalled and ultimately the Executive Engineer and champion of the community contracting
initiative signed for the advance in his own name. This facilitated the commencement of the works and, once the initial
advance was closed, another advance was issued and so-on throughout the:contract. This informal action facilitated the
financial arrangements for the project.

During the process of construction, a number of unforeseen circumstances arose which caused considerable problems for
the community and for municipal officials. The convenor of the project committee took advantage of his position and
illicitly extracted project funds from the ADS chaiperson. This split the community and disturbed the goodwill and unity
the community had established:during the design and planning stages, Agreements previously made on the location of
the septic tanks were rescinded and work eame to a standstill. ‘Residents comptained to the Mayor and Councillors and
the protess was in danger of collapse.

It was also assumed that a community contract would remove short-cutting and the use of inferior materjals. In practice,
the Corporation found that once -construction had commenced, the community ignored supervision and attempted to
bypass building standards.

At completion, a range of lessons had been learnt. Specifically, the need for:

* high level management support to undertake new contracting arrarigements;
® community expertise in construction and financial management;
* municipal efforts to alleviate the financial risk communities perceive; and
* procedural change in tender and resource mobilisation procedures.
(Cochin Case Study)



The Elements of Participation

change. Establishing community contracts undermines informal or corrupt systems of remuneration. In order for com-
munity groups (o perform the role of building contractors, it is also necessary for municipalitics Lo reform formal con-
tractual procedures and to facilitate the process financially. These procedural issues are discussed in Chapter 6.

Project Financing

A number of projects promolte community participation by incorporating a community financial contribution 1o the cost
of the works. Experience has repeatedly shown the link between the financial parlicipation, the self-reliance of
community groups, and improved accountabilily of municipal scrvice delivery activities. The obvious benefit to
municipalities is greater resource mobilisation, but cost sharing normally leads to increased suslainabilily through an
increased sense of ownership of facilities and infrastructure, improved maintenance and increased life of the scrvices. In
many instances, the process also results in greater cohesion amongst the communily. These benefits were achieved in
Ahmedabad and Faisalabad (described in Boxes 4.13 and 4.14).

Evidence also suggests that projects which do not include cost sharing arrangements are not as likely to gain (he same
sense of ownership, the same levels of community maintenance or the same degree of sustainability. The opportunity for
improving the self-sulficicncy of communities is missed when communilies are trealed as beneficiaries. In Visakhapatnam
in India, donor funding undermined community empowerment processes when communities were no longer required to
contribute to the cost of basic services.  Unfortunately, when (his was realised, the reintroduction of cost sharing was
hlocked by political representatives.

I is essenlial, however, that municipal leaders recognise that community financing (be it through charges, laxes or direct
cost sharing) means that poor communities become ‘clients’ in the process. This fundamentally changes relationships and
places demands on municipal performance and accountability. For instance, while it should be incumbent upon the
municipality to offer upgrading options to communities at all times, the need for openness is accentuated when the poor
are paying, and the lack of access to information creates a primary concern for communities risking their own resources.

Municipalities also have an added responsibility to ensure they act professionally and in the inlerests of the partnership,
This means that they must provide their share of finances, and provide it in a timely manner, and that they must facili-
tate the works to programme and to the agreed quality. Failure to do so can have an exaggerated impact on the poor.
Informal accounts reveal that some community members in the Ahmedabad pilot project borrowed from moneylenders at
high interest rates to meet their share of the costs, Municipal delays in financing their share placed an unacceptable finan-
c¢tal burden on poor houscholds who were paying interest but were not seeing the benefits of service improvements.

ldeally, proposals for community financing form part of a coherent and integrated participatory process. This would
generally evolve from participatory needs assessments and micro-planning, which ensure community involvement in deci-
sions made and proposc cost sharing arrangements based on an understanding of community ahility and willingness to pay.

Initiatives covering a number of service sectors (such as water, sanitation, drainage and clectricily), and high levels of cost
recovery, mean maore attention must be paid to affordability. The urban poor generally spend most of their cash on
survival but have proven repeatedly that they are able to save small amounts. Payments for services will be taken out of
a limited monthly, weekly, or daily budget. Financial contributions and the facilitation of credit and savings schemes must
be formulated on the basis of the ability of households to pay. This will vary considerably from the vulnerable households
to the employed poor, and may vary seasonally. The Rs. 2000 per household contribution (approx $50) paid by the
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Box 4.13

Box 4.14

Municipalities and Community Participatien

Community Financing
Ahmedabad Slum Networking Project

In the pilot phase of the Ahmedabad Slum Networking Project (SNP} a partnership was established with poor
communities which included a 33% financial contribution from each neighbourhood group. This amounted to a
household contribution of Rs. 2000-2500 (approx. $60/household) for the cost of the physical works and a contribution
of Rs. 100/household (approx. $2) to a maintenance fund. The municipal and private sector partners (Arvind Mills and
the AMC) devised the rules of the SNP, outlining the roles and responsibilities of communities in the partnership.

The process for establishing infrastructure upgrading works in & particutdr neighbourhood began when the community
approached the AMC and declared their interest in entering the Slum Networking Project and in meeting the terms and
conditions set down. This stage required written commitment that they would contribute their 33% of the costs, and
proof that 90% of the participant households have saved Rs. 500 (approx. $10) or more in a SEWA Bank (or other
recognised bank).

If these conditions were met, the AMC then agreed to facilitate the partnership and the remaining funding for the
project. The next steps included the:

= identification of an NGO to join the partnership;

formalisation of the community organisation (NHG) as a society;

+ establishment of a joint bank dccount {NHG, AMC and Arvind Milfs);

+ mobilisation of the privaté sector contribution; and

« facilitation of community funds for the remainder of the community contribution.

Once the community had deposited 60% of their contribution, the AMC agreed to carry out a survey in the slum area.
When 70% of the households had contributed, the AMC developed the layout for the slum (in consultation with the
NHG), and placed the tender. When 90% of the households had .deposited their contribution, the AMC began
construction of the agreed improvements.

Despite their fack of decision-making power, it is thought that the financial commitment of the community led to their

involvement in monitoring the works, and a sense of ownership of the services installed.
(Ahmedabad Case Study)

Community Financing
Faisalabad Area Upgrading Project

In the Faisalabad Area Upgrading Project, communities have a commitment to sharing the costs of infrastructure works
(see also Box 4.8). Under project guidelines, ne tertiary infrastructure scheme can proceed until the community has
raised a 50% share of the cost. The community share, together with that of the FAUP, is deposited in a joint bank account
with one signatory from the community and a second from the project, normally one of the Social Organisers. The
community share can alse be in kind. It is usually left to the commiunity to deal with any problems that may arise because
some people are unable or unwilling to pay their share.

According to the Project Memarandum, a secondary infrastructure project should only proceed when it has received 50%
of the costs from the benefiting community and when 30% of the related tertiary infrastructure costs have atso been
deposited into the community project account. In practice, this requirement has proved difficult to enforce and a
number of lessons have begn learnt:

« secondary infrastructure facilities normally link to a number of tertiary facilities and it is difficult to get the individual
community groups that are concerned with tertiary projects to act in concert;

« most tertiary schemes canngt be implemented until secondary infrastructure is in place;

+ the time required to plan and implement secondary schemes is usuatly much longer than that required for tertiary
schemes. (The rule means that people must pay funds into joint bank accounts some time before they will be able to
use them. The timetable for implementation is dependent on the successful completion of a secondary project over
which they have very little control and many people are reluctant to commit their resources in this way.)

Project staff are currently working on the development of procedures to overcome this problem. One important aspect
of their efforts has been the formation of organisations at:the settlement level, drawing representatives from
neighbourhood level organisations that in turn include representatives from lane level organisations. These organisations
provide the settlement-wide forum through which proposals and their financing can be discussed.

(Faisalabad Case Study)
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residents of Sanjay Nagar in Ahmedabad represents a repayment of about 15% of their average income, more for the
poorest households. Other sources suggest that municipalitics should restrict payments for infrastructure 10 a lotal ol
109% of household income.* In the Ahmedabad pilot area, one (female-headed) household was unablce lo contribute its
share ot the costs. The rest of the neighbourhood paid this (inal share, showing their unity and willingness to pay despite

their relative impoverishment,

Whether or not the poor are able to pay, they must aiso be willing to pay, and this, like their willingness to participate,
will be influenced by their options, the way they perceive the project and their trust in the municipality. Municipalities
can help to promote willingness by ensuring Lhat scrvices proposed meet the stated needs and requircments of poor
communities and individuals, thal the poor are involved throughout the project cycle in decision-making and that services
are delivered on time to the agreed quality.

Project Monitoring and Evaluation

Despite the progress of participatory processes, efforts to involve the community in monitoring and post-project
evaluation are very limited, 1f efforts towards communily participation are to become meaningful, the moniloring and
evaluation of projects must change in two fundamental ways. First, impacts must be monitored rather than inputs and
outputs; and second, the poor themsclves must be involved in the process. Once this is achicved, the monitoring and
cvaluation stage becomes an integral parl of a parlicipatory approach to service delivery and becomes an essential tool
for management of change in that process.

Participatory monitoring and evaluation involves an active collabaration, a problem-solving orienlation, and the
generation of knowledge. 1L is characterised hy a process where:

* indicators of success arc identified by the community (including vulnerable groups) lhemselves (and combined with
the time-quality-cost performance and output-driven indicators of conventional systems);

* the system is established at the outset and well ahead of evaluations;

* the locus is on simple, open self-evaluation, appropriate to local context;

* the mechanisms are ongoing and allow for necessary adjustment; and

* local people are empowered to initiate, review, and control the process.

The community evaluation carried out in Colombo was established to find out if goals had been rcached from a
community perspective, and to feed back information into future projects. The workshop process was held a year alter
the formulation of (he Community Action Plan at a local community hall and included 35 represcnlatives from the
community, NGOs and CBOs and officials from the local authority and NHDA. The basic steps of the process included
problem identification and classification, analysis of the benefits and limitations of the work carried out, and an analysis
of the reasons for success or failure.
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Forms of Participation

The conceptual framework for participation outlined in Chapter 1 describes various categories which have been developed
over the last three decades to attempt to describe forms or degrees of community participation. The ladder of increasing
forms of participation introduced by Amstein and later by Paul® is a useful tool for municipalitics aiming to understand
the potential degrees of participation.® This has been adapled in Box 4.15 to highlight the characteristics and objectives
ol participation in relation to municipal service delivery.

Exploitative participation

A primary aim of the table shown in Box 4,15 is to emphasise the difference between exploitative forms of participation
and thosc that aim, strategically, to bring aboul sustainable forms of development, The increasing demands on the
financial and human resources of municipalities that have accompanied decentralisation have often led to municipal
action toward community labour or cost sharing under the name of ‘community participation’ Concerns are, rightly, raised
that government can use community participation as a mechanism to shed responsibililics. Txperience provides illustra-
tions of many solid waste initiatives or community maintenance schemes which failed because the sole municipal aim was
to reduce their own expenditure and the needs and objectives of the poor communities were ignored. While the bene-
fits of participation can and will be different for different actors, participatory processes thal exploit the poor are to be
actively discouraged.

From information participation to co-operation and mobilisation

Experience suggests that much of the participation in municipal service delivery projects starts out in the form of
information-participation. In the carly stages of the Visakhapatnam Slum Improvemenlt Project for instance (see Box 4.18)
communilies were asked to either answer questions (to inform) or listen to solutions (be informed), but there was little
exchange, dialogue or feedback. In other situations, communitics have been told of environmental improvements to be
delivered to them: new systems, locations and containers for solid waste collection or new locations and types of
slandpipes, and may also be told that they will share the cost.

® ‘The techmical nalurc of service delivery exaccrbates the detachmenl of municipal officials, and there has been a
tendency in the past to hide behind the ‘enigma’ of technical knowledge. While information-participation should
not be seen as effective and enabling participation, the process of communicating, informing and being informed can
form the basis of increased interaction wilh the community, and thence more substantial forms of participation.

* Consultation-participation implies there is an element of feedback hetween the community and government and thal
decisions are nol alrcady made. In practice, effective consultation means that the process of design and
implementation will be itcrative and there will be an urgent need for municipalities to develop the capacity for flexible
processes which make community consultative processes meaningful.

* Co-operation-participation, such as thal seen in Colombo, implies that the decision-making role of communitics is
increased, that the participation results in a partnership between communities and municipalities, and municipalities
may act more as facilitators than providers. In addition, communitics should be encouraged Lo decide for themselves
the nature of the role they will play in the partnership.

* |n the strongest form of participalion, communities seize, or are given control over, the delivery of an activily. Unlike
the rural conlext, in urban service delivery initiatives complete control may be limited as work requires some linkage
with municipal or line agencies responsible for higher levels of service. Mobilisation-participation may be achieved in
the tertiary efforts of communities in solid waste management and maintenance of basic infrastructure, but even these
initiatives must be co-ordinated with the municipality responsibility for collection or operation.
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Box 4.16

Municipatities and Community Participation

Ahmedabad Slum Networking Project (SNP) Pilot Phase
Forms of Participation in the Project Cycle

These simplified illustrations aim to show that community partjcipation can be interpreted and developed in diverse
ways, even within relatively similar operating contexts. In the SNP-pilot.phase, the AMC drew the community into
the project as a financial partner. Technically, they had control over whether or not they entered into the process and
played a role in management and post-project maintenance. However, the community had little involvement in the
planning or construction process.
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Pro;ect ldentification: Co—operatlon

The commitment of the. community is a critical step in the SNP partnership. The community must approach the
Ahmedabad Municipal Corparation (AMC) and provide proof of funds for their financial contribution. In one sense
this means the community has control over whether or not their neighbourhood is available as a potential partner for
the AMC. In practice, if the community is under the threat of eviction they have little choice.

Project Financing: Co-operation
The community contributes 33% of the cost of the works.

Project Planning: No participation
The AMC designed the SNPas a package of basic services, and were inflexible unless a service already existed with-
in a slum area. The community had no role in this process.

Project Design: Information

The AMC planners and engineers carried out the location, layout and: design of the environmental improvements.
These issues were considered to be technical decisions, not the domain of the community. Communities are informed
of the planning and design of the services to be provided. While it may be that householders agreed to demolish parts
of their houses to accommodate layouts, in practice they had little choice but to do so.

Project Construction: Information

The SNP did not adopt anyform of community involvement in construction. The works were tendered as orthodox
engineering projects, carried out by private contractors and supervised by municipal engineers; communities could not
learn or earn from the construction activities,

Project Management: Co-operation - Consultation

The AMC is the Project Manager. Given their financial involvement, the community is asked to play a significant role
in monitoring the construction of the project and ensuring that it is being carried out to their satisfaction. The tech-
nical supervision is carried out by an AMC engineer.

Project Maintenance: Co~operation
The services and infrastructure are maintained by the AMC. The community is responsible for smaller maintenance
funded through a community maintenance fund established at the outset,

Project Monitoring: No participation

There was no participatory monitoring and evaluation of the project. (Ahmedabad Case Study)
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Cochin Urban Poverty Reduction Project Preliminary Phase Box 4.17
Forms of Participation in the Project Cycle

In the pilot phase of the Cochin Urban Poverty Reduction Project, an externally funded project aimed at a broad
poverty reduction objective, the community participated in the planning and construction stages. This was achieved
through needs assessments, micro-planning and community contracting. The community did not finance the works
and were not involved in project management.
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Project Identification: Information
The role of the community in the project identification was marginal. The Corporation and the State Government
identified the project in conjunction with a foreign donor. The identification of the slums selected for the pilot phase
was based on land pressures and ease of implementation.

Project Financing: No participation
The community is not involved in paying for infrastructure improvements or for the services provided.

Project Planning: Co-operation - Consultation

The principles of project planning were prescribed in the project documentation established at the outset between
the donor (ODA) and the CoC. The process of planning in each individual colony included a participatory needs
assessment and an attempted micro-planning process. While the intent was co-operation, the limited skills and
experience and the attitudes of some of the staff resulted in a planning process which was actually sometimes more
consultative than collaborative.

Project Design: Information
CoC planners and engineers generally carried out the layout and design of the environmental improvements. The
CoC considered these to be technical decisions. Community discussions were held only to inform them of the design
of the services to be provided.

Project Construction: Co-operation

The project pilot phases provided an opportunity for two colonies to fully participate in the construction stage. The
community contracting initiative set up by a senior engineer resulted in a community activity supported with
technical expertise from the Corparation, financial expertise from the private secter and management expertise from
the NGO sector.

Project Management: No participation
The CoC is the Project Manager. Management decisions are not taken in consultation with the community.

Project Maintenance: Co~-operation
The works completed are maintained primarily by the Municipality. The community is responsible for smaller
maintenance, although there are no formal mechanisms for operation and maintenance.

Project Monitoring: No participation

There was no participatory monitoring or evaluation in the project. (Cochin Case Study) 55
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Evolving Forms of Participation
Municipal Corporation of Visakhapatnam

i msm G “ﬁﬁmz Chinagaditi

5 mtmbrmmm P"rqj%; I % wﬂwam lmmmmmswmttzm G
No participation No participation
Consultation Consultation-Co-aperation

» Neighbourhood Committees {NHCs) involved in « Neighbourhood Comimittees (NHCs) involved in
infrastructure proposals. + infrastructure proposals. Closer involvement in

» No consultation on other components. develaping local plans.
Consultation Consultation

+ NHCs provided some overseeing of construction, but
no formal role.

Ranges from no participation to consultation Co-operation
» Programmes managed by Municipal Corporation of « Committees actively involved in decision-making
Visakhapatnam (MCV). and financial management.

= NHCs involved in management of community
development (CD} and health programmes and workers.

Co-operation Co~-operation

« Formal agreement between municipality and + Formal agreement aid responsibilities developed.
community groups on maintenance responsibitities.

« NHCs responsible for maintenance and minor repair of
neighbourhood level infrastructure and community

halls.
No participation Co-operation
= 100% funding of infrastructure and social/health » More flexible financing arrangements introduced.
programmes by donor. » In theory, financial partnership between MCV and
« In theory, financial partnership between MCV and NHCs for maintenance.

NHCs for maintenance.

No participation Co-operation
» NHCs co-operate with municipality and actively
invalved:in monitoring programmes. At a
strategic level each component has a monitoring
comniittee including community representatives.

The participatory process in CHIS. | {the second phase of the Visakhapatnam:Slum Improvement Project) has been
implemented since late 1996, Six-monthly Sector Action Plans (SAPs) are prepared for.each sub-sector in Chinagadili by
a multi-disciplinary team with the active participation of existing NHCs and indigenous community based organisations.
Based on local needs and priorities, communities are able to select from off-the-shelf programme packages. Programmes
offered by other organisations are converged through the planning process. SAPs are prepared in Telugu and are
accessible to primary stakeholders.

Project staff identified the following benefits of the participatory process (as identified in Banashree et al, 1997):

* 3 shared understanding of the project process, purpose and appreciation of the views of other stakeholders;

» transparency of procedures and opportunity to raise and discuss issues and resolve disputes;

* NHC leaders valued the opportunity to participate as partners.

Some of the key constraints affecting the development of participatary processes include:

* time-consuming official procedures;

* |imited interest of elected representative;

* local project office not vested with powers or support to function with any degree of autonomy;

s process still tends to be dominated by limited number of individuals who see their role as middlemen or patrons,

(Visakhapatnam Case Study)
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Establishing appropriate and evolving forms of participation

There is no perfect form and no simple formula for community participation. The influence of the social and institutional
context described above means that achievable and appropriale participation could and should be of a different form in each
and every context. The range of services and aspects of service delivery will create a multitude of entry points and
opportunities, and the degree of municipal openness and capacity will further influence the participatory approaches adopled.

In practice, effective participatory approaches are not ideal; static models of participation, introduced by external agents, and
the forms of parlicipation, are not so much objectives as indicators of the types of participation achieved.” From lhe vast
range of participatory initiatives undertaken by municipalitics it is possible, however, Lo draw out some basic parameters of
effective and sustainable participation. These are described in terms of appropriate, beneficial and evolving participation.

"1 Appropriate participation
The concept of appropriate participation implics that the municipal-community alliance is relevanl lo the context. This
means that participation should be:
* developed in relation Lo socio-economic and cullural factors;
developed in relation to the community and municipal institutional context;

*
e developed and agreed with the communily; and
¢ developed, where possible, around existing community initiatives and opportunities.

| Beneficial participation

Beneficial participation aims to describe participation which empowers a range of both cormmunity and municipal actors involved
in the partnerships. For communities, this means that the process should create stronger communilics more able to access scrvices
and to conlrol aspects of their Tives through increased decision-making. This means that participation should be:

s aimed towards increased communily decision-making;

¢ aimed towards increased community capacity (knowledge, skills, access to information); and

¢ developed to involve all groups within the community, particularly women and marginalised groups.

¢ developed to ensure that service delivery meets municipal objectives; and

* developed to ensure thal municipal officials perceive benefils as individuals (e.g. to carry out their job more effectively).

| [ Evolving participation

The notion of evolving participation emphasises the importance of acknowledging constraints at the outsct and allowing
participation to be developed and moulded to suit the changing capacitics of both the community and the municipality.
This evolution of participation may be expressed in the municipalily and community undertaking different roles, in greater
trust and confidence, and in a change in community actors (such as the emergence of empowered community members
replacing traditional leaders).

Within this approach the role of the external agent should be in providing capacity building and support for municipalities
and communities to find the most appropriate means of working together and Lhen to extend this support (o cnable
participation to evolve as time, confidence and expericnce accumulate.

Notes

1, The idea of participation leading Lo more effective outpurs is that categorised by Moser as participation-as-a-means. See Moser (1989) pi4.

2. This section has been developed wilh Lhe assistance of Sue Phillips.

3. This section has been adapted from the Conceptual Framework produced for the research with key inputs by Sue Phillips.

4, ‘Tayler and Cotton (1993) p154. In the urban conlext of Fakistan, Tayler and Cotton state thal:
‘hased on the assumplion thal 20-30% of household income is available o pay Tor shelier and related services, and allowing lor olher aspects of shelter, the aim should
he Lo restrict payments for infrastructure Lo aboul 10% of hausehold incame”

. Arnstein {1969] p 217; Paul (1987) ppd-5

6.

ol

Paul's categorics were originally established 1o describe the parlicipation in 50 World Bank projects,  from the urban housing, population, health and nutrition, arnd
irrigation sectors bul are cqually meaningful here.
7. Abbott (1996) ppl42 143
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The Vehicles 5
of Participation

Overview

The vehicles ol participation include those instruments' or mechanisms thal lacilitate the development of participatory
processes. In relation to municipal service delivery, the primary vehicles of community participation can be disaggregated
into the municipal team, community organisations and non-governmental organisations. In order to make each of
these vehicles effcetive in the parlicipatory process it is essential that both the individual and organisational capacities of
these vehicles arc enhanced.

This chapter considers the problem of how municipalities develop community participation in relation to the municipal-
community interface. The first section considers the nature and capacity of the municipal side of the interface: the way
the municipality addresses the community through key municipal actors. It describes the lessons Iearnt through a diverse
range of municipal approaches Lo working with communities. The sccond section considers the community side of the
interface and the elements of building communily capacity to enter into partnerships. This specifically considers the
lessons of community organisalions and the skills needed to participate in service delivery projects. The third scetion
considers he role of the NGO sector in supporting municipalitics and communitics (o achieve effeclive partnerships for
the delivery of services, and is supported by illustrations ol partnerships in which NGOs have played a primary role in
facilitating the participation of the communily.

I LT

EXTERNAL
OPERATING i
CONTEXT |
i
ELEMENTS OF MANAGEMENT VEHICLES FOR
PARTICIPATION CAPACITY PARTICIPATION
s Stréngth_cn.thc.munimpa\ |
A;;pmpriatc \ nterfare i (fou’;t::\;il:!ye
Farms ot o -
Parlicipation Strf:gﬂ:&z’:{g"&:’é"lv j Mlu.micifpality
' community interface bl nterface
]Ee;.e\up paumersh\';;s with | B
J non-governmental actors i
[ INTERNAL

MUNICIPAL CAPACITY
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Box 5.1 The Municipal Interface with the Community
Comparative Table
B

i
mﬂ

S
i ig@

. geppeepsge

i

e e

i

| |

i fff : x;ﬁﬁ* i “*&%}fﬂ%’ww
W ) )x% ‘ﬁ&ﬁﬁ
AR R ST H
Community Organisers (formerly Junior Public
Health Nurses) with CD Project Officer.
Multi-sectoral team with senior engineer
playing key role.
Training provided through project
Honorarium workers nominated in local
neighbourhoods.

Main link with communities developed through
NGO as intermediary and Community
Development workers.

——— V
! o g i I
e | Ke W@ﬁ'ﬂ%f sl
i i R

R
g% gi?m,ifyt fi%gfﬁﬂ M& ﬂf

i %
COs well accepted by communities,

Trained in participatory techniques through project, but COs unskilled
and without authority or status in municipal organisation.

Evidence of men COs being paid and promated more than women.
Project officer managing COs did not have sufficient seniority.

High staff turnover and transfer of trained staff.

Limited NGO involvement at the outset, but developed through

pilot project.

Link through NGO was relied upon despite different objectives and
disagreements.
Inadequate skitls from AMC problematic as NGO role did not include

» AMC project managers and engineers unskilled service delivery.
at working with communities, « Senior managers promoted participation, and underpinned NGO link,
+ COs fimited involvement. impartant in building community confidence.
+ Lack of convergence of SNP and government poverty reduction
programmes resulted in lost opportunity for capacity building.
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“‘i/% « Community Organisers {men) « Community Development staff unrecognised within the Corporation
jﬁi = Community Development Officers {women and at project end. Blockage on promotion of UCD staff,

g‘?@ men), located in UCD Department. » Community Development staff frequently allocated to other project
i = Women honorarium staff in neighbourhoods. work.

+« Women CDOs suffered marginalisation at work and at home.

‘17
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i ,gi o NGO partnerships providing links and support to + lack of adequate training and skills for community liaison staff in
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i = Programme Support Unit played co-ordinating / NGO when NGO capacity and skills proved limited.
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! departments and NGOs/ community groups). flexible.

« NGO-community relations improved through project mainly due to
resource availability.

{% « Health Instructors (H1} from Community = Well-trained interface staff resulted in effective formation of
%@ Development Department. community organisations and project activities. Tendency for His to
| = 75 men and 75 women. dominate communities resulted in some dependency.
ﬁf » Effective training in community development, = Low salaries, poor benefits, with limited promotion opportunities,
iﬁg health, and community mobitisation. especially for women.
ﬂ’%g » High level management support underpinned » Committed and effective in the short term but dependent on
gjﬁ;ﬂ@ initiative. political support.
%W «» Location of municipal interface in Public Health Department of CMC
N%M:; provided strong departmental backing.
1
g/i - PMU Socia}l organisers (50s) main link with = 50s involved in project decision-making and key members of PMU
&gng communities. team, although women S0s marginalised within PMU and
o + 50s (men and women) mostly college graduates community. Frequent turnover of staff.
i;,y; (social work or with technical skills). Extensive * Success of project outputs related to SO skills, community skills and
%“ji training at outset. dependent on relationship with community leaders.
il = S50s interface mainly with local activists. + Time needed for community to build confidence in outsiders.




The Vehicles of Participation

The Capacity of the Municipality to Interface with Poor Communities

The development of participatory processes in poverty reduction initiatives is fundamentally affected by the way in which
the municipality interfaces with the community. Experience suggests that the nature and capacity of the municipal side
of the interface are frequently taken for granted, and rarely given the same concern as the community side. Yet lessons
also show that the nature of the organisation or team, and the capacity of the officials delegated to work with
communities, will have a profound influcnce on the community participation which is achieved and the degree to which
the process is institutionalised. Different approaches taken by municipalities to this interface are shown in Box 5.1.

An effective interface is underpinned, first, by a sensitivity to the poor and the capacity to develop a rapport with
communities; second, by the skills to mobilise participation or respond to cxisting participatory efforts of communities;
and third by organising officials effectively and creating a link inlo municipal functions. These characteristics do not,
however, on their own, lead to institutionalisation. In order to achieve effective integration of participatory processes, the
vehicle employed needs Lo have sufficient status and authority within the municipality. This is demonstrated by the
Colombo illustration in Box 5.2.

Key factors requiring consideralion include:

¢ the municipal actors who will be given the municipal interface role (Community Qrganisers, Health Officers, Engineers,
Administrative Managers) and whether they act individually or as a multi-disciplinary team;

* the roles and responsibilitics of these actors;

* the skills and experience needed to carry out this role (c.g. understanding of poverty, gender awareness, participation,
technical knowledge); and their capacity to work effectively with all parts of the poor community (c.g. women and
vulnerable groups);

¢ the skills development required;

¢ (he municipal official to whom they are responsible;

¢ a municipal champion;

* the level of authority they have Lo ensure they are effective (e.g. they may be marginalised themselves) and the status
they have to promote the ideology of participation within the municipality;

® the means they have of communicating with politicians and managers; and

* the support required from external organisalions.

Most of these factors are readily illustrated through a consideration of the roles and experiences of different municipal
actors. lssues of skills, organisation and attitudes merge with issues of gender and social status to create very specific
constraints in different contexts,

The Fieldwork Interface

The municipal interface with the community in South Asian countries is commonly carried out by community or social
organisers working as junior officials within municipalitics. They are organised on a geographical basis and generally
reporl Lo middle level managers in a community development cell or department. Frequently, and characteristic of the
community organisers (COs) found in Indian municipalities, the interface role is played by partially skilled or unskilled
junior government officials. Commonly these organisers have been outreach workers in Health Departments (e.g. Junior
Public Health Nurses), wilth some experience of working in Women and Child Health Clinics in low-income areas,?
although others may be career Community Organisers. Many of these COs are women with limited education, poorly paid
compared with their male counterparts and less likely to receive promaotion. If donor-funded, these community organis-
ers may be given training on the scope of their new roles and on the nature and extent of government programmes
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Box 5.2

Municipalities and Community Participation

Health Inspectors as Community Organisers
Colombo Munricipal Corporation

The Community Development Department (CDD) of the Colombo Municipal Corporation (CMC} is under the authority of
the Health Education Division of the Public Health Department. The Head is the Chief Medical Officer of Health (CMOH),
one of the most important and respected figures in the Corporation. The Public Heatth Department is highly regarded.
Both the CMOH and the Mayor's interest in the Community Development Department were imperative for its successful
functioning. it gave the department status in the CMC and in the minds of community leaders and residents of urban
slum and shanty settlements.

In January 1979, the CMC began training Health Instructors (also known as Health Wardens or Public Health Officers) to
work in urban low-income communities. Their task was to win the trust of community members and to convince them
of the importance of organisirig themselves into committees in order to receive basic amenities. At present there are
150 Health Instructors (75 male and 75 female). This gender equality is'in accordance with a council resolution.

The training programme was designed to enable Health Instructors to act as intermediaries between the CMC and the
urban paor. The programme took place aver a period of three months and was conducted under the guidance of the
District Medical Officer of Health and the Assistant Chief Officer of Health of the CMC. The programme consisted of
residential training for three weeks and non-residential training thereafter. The Health Instructors were trained in:

+ community development [development of basic infrastructure facilities);

« primary health care (nutritional education, environmental education);

« communication {mabilising the community); and

» groups and group dynamics (conducting group discussions, types of groups, group behaviour and formation).

Initially, 100 Health Instructors were trained and sent to slum and squatter settlements. The visits aimed to establish a
dialogue with community members on their health and education needs and to mobilise the communities. Their mission
was also to convey the importance of forming committees within the poor communities to develop basic infrastructure
facilities and interface with government. The Health Instructors ultimately became a central part of the community
mobilisation. They were able to support communities to micropldn their.neighbourhoods and did not overly influence or
change plans. Community feedback reinforces the respect many of the Health Instructors enjoyed, and stresses the fact
that the Health Instructors did not even receive bribes or rewards for granting housing loans.

They would bring their sarong and stay after meetings. They were committed to the project’ and the support of the
communities through the process. It is said that these officers were pro-poor, ‘they were the few that knew about
development!

There are a number of valuable lessons from the approach adopted in Colombo. In the initial stages, an effective
municipal interface was achieved because:

« high level officials were located in important institutiona) roles and actively facilitated and supported the participatory
process;

» the CD Department was located in a powerful department of the CMC under a respected manager;

» the training programme for officers before they went to the field provided them with essential skills for mobilising the
communities.

At present, however, the CMC does not have sufficient Health Instructors with adequate training to address the
requirements of all the poor communities in the city. Communities feel that Health Instructors do not come to their
settlements enough and are not available for regular meetings. Low salaries and meagre benefits are some of the key
problems of the current system: Health Instructors also have very limited promotion opportunities due to a lack of
qualifications. Women enjoy fewer promotion opportunities than men. The average salary for a Health Instructor in 1998
was Rs. 5,500 (approx. $125) per month, with a travelling allowance insufficient to cover costs. These conditions have
prompted some change in the salary structure and levels and promotional prospects, but these have not yet been implemented., ¢

(Colombo Case Study)
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targeting poor communities. Evidence suggests thal many poorly educated Community Organisers develop a very close
rapport with local communities and, despite their lack of formal training, are able Lo promote or respond o community
participation. However, while most appcar to have positive atlitudes towards the poor and are committed to parlicipatory
processes, this is not always the case, and recruitment practices need to recognise this role is not appropriate for everyone.

The role of these municipal officials can be politically and socially vulnerable, parlicularly for women (see Visakhapatnam,
Box 5.3). Their limited education means they are nol Ireated as part of the professional team, and arc frequently given
additional tasks to perform. Many women COs complain of being marginaliscd by their co-workers and families because
of their work, and also harassed by the men in poor neighbourhoods. For these reasons staft turnover is high, The
appointment of women managers can be a helpful means of reducing gender incqualities for more junior staff if they
themselves do not suffer from marginalising practices within the municipality. Municipal management should be aware
of the problems likely to arise in their specific socio-cultural and administrative setting, so they can introduce procedural
mcasures and gender awarcness strategies to alleviate difficulties in the workplace.

The appointment of honorarium workers to act as a liaison with the community is another relatively well established
method of devcloping a municipal-community interface. Honorarium workers (usually active local women or local kinder-
garten (eachers) generally have a wealth of knowledge about their neighbourhoods and are a rich source of information
on houscholders, vulnerability and poverty. They form key members of community mobilisation and project implementa-
tion teams, but are frequently poorly paid and undervalued.

Increased standing and recognition of the role of community organisers and voluntary support staff are critical for the
development of more effective municipal-communily interfaces. Many COs have established a successful interaction with
communities, but their lack of authority and means of communicating with decision-makcrs restricts their efficacy. They
require supportive management and a link person (such as the head of the communily development department) Lo carry
their message to politicians and scnior administrators. The cfficacy of this link will play a key role in whether or not they
can achieve their project and personal objectives, Without higher level support, participatory approaches arc not
disseminated or absorbed by the municipality as a whole, and junior officials are left to propagate nalional level policy
with little or no support from those municipal managers responsible for policy implementation.

In some cities, external agents have introduced other approaches (o suit the context. In Faisalabad, for instance (scc Box
5.4), ‘Social’ Organisers arc employed from a cadre of university-educated social workers from middle class sections of
socicty. They have gained their knowledge of the poor through training and work cxperience. They are able to
communicate project-related problems and issues with other project professionals, and some have technical backgrounds
and are able to impart information about service problems and options, The professional standing of these social
arganisers is also beneficial in some aspects of project level decision-making processcs.

While skilled catalysts or facilitators, such as the FAUP Social Organisers, play a critical role in mobilising communities and
developing productive participatory processes, Lhere is also a concern that they are more likely to lead communities than
facilitate them. Al its worst, this tends (o undermine the opportunity for empowerment evident when communities,
sometimes by nccessity, develop their own sclf-sufficiency. Incvitably a balance has to be found between supportive and
dominating practices in order to ensure progress continues afler project support ceascs.
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Box 5.4

Municipalities and Community Participation

Community Organisers
Visakhapatnam

In the urban poverty alleviation work being undertaken by the Municipal Carporation of Visakhapatnam, interaction with
the community is performed by a team of Social Workers and Community Organisers working within an Urban
Community Development Department (UCD). Despite the existence of the UCD department since 1979, it continues to
sit outside normal government structures and CD staff continue to be somewhat of an anomaly. This has resulted in an
absence of promotion and career development for staff, particularly apparent when CD staff compare themselves. with
colleagues in other departments who have regular salary reviews and promotion prospects.

In the context of Indian bureaucracy, this lack of opportunity for improved status is a primary constraint on staff
efficiency and capacity. The blockage in promotion prospects for social werkers in UCD also led to the creation of a new
layer of staff under the Community Organisers, which seems to have resufted in significant overlaps in responsibilities
and the creation of too many 'bosses’ and not enough field staff. It has also limited the responsibility given to
Community Development Officers to work in the field, and honorarium staff are now used more. frequently for routine
CD tasks. The inevitable resentment amongst mare senior Community Organisers has been emphasised by the selection
of a job title which attributes apparent seniority to CDOs (‘officers’ rather than "organisers’). The fack of clarity over the
Community Development staff's roles and responsibilities also impacts upon the allocation of tasks. CD staff spent only
half their time on project.activities during the praject period. The rest of their time was spent on processing housing and
loan {NRY) applications. This problem was aggravated by intensive use of CD staff for campaigns (surveys, mass literacy
and election works], causing major disruption to their work.

The cumulative impact of these administrative issues has led té a gradual decrease in staff motivation and morale, Staff
stressed the importance of training and exchange visits as important morale boosters, but ultimately the lack of
recognition of their role has had a detrimental effect on their capacity tointerface effectively with the community. ®

{Visakhapatnam Case Study)

Social Organisers
Faisalabad

The primary institutions involved in the Faisalabad Area Upgrading Project (FAUP) (Faisalabad Development Authority,
Faisalabad Municipal Corporation and the Water and Sanitation Agency) have virtually no involvement in community and
social development. Community interaction in the FAUP was desighed to be carried out by a team of Social Organisers
(SOs) based in the FAUP PMU who supplement the sectoral specialistsin Infrastructure, Health, Education and Enterprise
Development. The Social Organisers recruited are a group of professional and semi-professional staff. All 50s: are
graduates and many have postgraduate qualifications in social science. On the whole, their status is probably higher
than that of social development staff on some other projects as they have the capacity and status to enter into open
debate with their technical colleagues. However the willingness to enter into debate is frequently hindered by significant
levels of conflict with management staff. During project implementation, there were two 50s, an assistant organiser and
a diploma engineer for each of the four FAUP pilot project areas (population 10,000 - 25,000). ThHe ariginal group of SOs
received intensive training in participatory approaches and methodologies. Training in participatory methodologies
continues (with less intensity), although much of the information and processes is transferred through peer learning.

It is noticeable that the greatest success in facilitating community participation in infrastructure projects has been
achieved by Social Organisers with a technical background. This suggests the importance of recognising the need for
technical knowledge on services and infrastructure in complex urban situations. The problem with expecting all Social
Organisers to develop such technical knowledge is that there is a wide range of activities covered by the FAUP, and it is
not realistic to expect Social Organisers to have a basic level of knowledge about all these activities. One possible
response is to promote more of a multi-disciplinary team approach to interfacing with the community. The other option
being pursued is to allow PMU Social Organisers to concentrate on developing systems and structures within the
community and to facilitate initial links with line agency technical officials. Their skills would then be supplemented by
officials from the Community Infrastructure Unit (a unit developed within the WASA to work in poor areas) who would
develop community knowledge and skills relating to community-based approaches to water and sanitation provision. The
key concern with this approach is that the Social Organiser frequently "protects’ the participatory process, and this may
be undermined if CIU officials do not have the same commitment to community participation.

(Faisalabad Case Study)
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The Multi-disciplinary Interface

In order to facilitate physical improvements in low income areas, it is frequently necessary (and desirable) for officials lo
work in teams and lor enginecers to accompany community organisers and NGO representatives. Being the beneficiaries
of purely technical educations, the communitly skills of engincers carrying oul this role are commonly limited to begin
with and their attitudes are not always conducive to the promotion of participation. This was cxemplified in many
municipalities in Kerala, where cngineers were reticent Lo promole the participatory planning process directed by the slate
policy in the Pcople’s Planning Campaign.

The involvement of engineers is vital, and needs to be facilitated through skills development and attitudinal change. In
those cases where municipalities have achieved successful community participation in service delivery, it is interesting to
note that the efforts of the CD Department have been supported by the work of a sympathetic engineer. However, most
senior engineers responsible for slaffing environmental improvement projects have not recognised the need for engineers
to have community skills, and do not pass this message on to their staff. In the early stages of the Ahmedabad pilot
phase, despite the cffective role of the NGO as facilitator of the partnership, the engineers involved were quite detached
from the process. A junior engineer supervising scwerage works, partially financed by the community, had no training in
working with communities, did not see the need for such (raining for engincers, nor for the participation of the
community in the overall process, Such differences in view alfect relationships cstablished with community groups. Later
expericrnice in Ahmedabad also suggests that, with experience, ‘soft” engineers emerge from participatory efforts if they
are given the time and space to become involved. Municipal capacity building musl encompass skills development and
place an cmphasis on defining appropriate roles for actors involved at the interface with communities. Tnsuring that
officials work in teams helps to protect the participalory spirit and to ensure that technical viability and knowledge are
valued. {The skills required by these different actors are described in Chapter 6, sce Box 6.6.)

The Management Interface

The effectiveness ol the municipa) interface with the communily not only depends on routine interaction with community
devclopment and project-related officials. Junjor officials rarely have the authority to dictate cxpenditure or to determine
levels and types of service improvements. Community fieldworkers need to be supplemented and strengthened by senior
management presence at impaortant decision-making forums. This will provide the opportunity for communitics to see
signs of high level support for the partnership; will underpin the efforts of the fieldwork staff; and will enable senior
officials Lo develop first-hand knowledge and strengthen further the municipal side of the interface.

Municipal CEOs inevitably adopt different styles of working, and not all leaders will take to community-oriented work.
Many successful projects have becn led by charismalic leaders who, through public mectings, informal visits and the
media, played a central and visible rolc in the process of building community commitment. The reforms in Gujavat in
India were both led by Municipal Commissioners with a high public profile, willing and keen to address constraints directly,
as the situation required.

Local champions and politicians also play a key role in establishing an cffective municipal interface with the community.
Often this role is promolional: to encourage communities to participale, to explain the motives of the participation and
to build confidence that the municipality is serious in its efforts to form a productive partnership. (The changing role of
administrative and political managers is developed further in Chapter 7.)
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’mm 5.5 The Diversity of Community-based Organisations
Comparative Table
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The Community Interface and Community Capacity

While poor communities have detailed knowledge of their problems and their needs, they are frequently hindered by their
lack of familiarity with participatory processes. Just as municipalities have traditionally functioned in a non-participatory
way, communities have been treated and acted as beneficiarics. As such, many communities have little experience in the
planning, management and delivery of services and infrastructure. Most community organisations are weak and most
members lack the necessary knowledge, skills and access to information which are needed for them to interact and
negotiate with government. Municipal support is frequently necessary to facilitate communily capacity building not only
for empowerment ends, but to enhance the capacily ol the community to act as a potential partner in service delivery
projects,

Although the capacily building of communities is not the topic of this guide,? it is necessary for municipalitics (o
understand community capacity building and to develop a better understanding of their responsibility and role in
strengthening communities to join partnerships. This section deals with the key elements which make up the community
capacity: organisation, leadership and skills. Basic knowledge of these issues is cssential for municipalities to support and
respond to the community side of the interface.

Community Organisations

The development of effective community-based organisations (CBOs) is a fundamental aspect of community mobilisation
and an important aspect of the municipal-communily interface. Just as it is necessary to identify and refine the way in
which the municipality will organise itself to facilitate community participation, local communities must organise
themselves and most will need some form of support to do so. At their most effective, community organisations will not
be confined to the life of the project, but will play a dynamic role in the mobilisation and self-sufficicncy of the
community thereafter,

The lasl two decades have provided a wealth of experience of the nature and sustainabilily of groups and organisations
{see comparative table Box 5.5). A number of factors characterise the sustainability of urban community organisations
and the participation of members of the community. Key factors affecting existing and proposed CBOs inctude:

* The members and leaders of the community organisation
Is the community organisalion representative of the community? Who attends the meetings and makes decisions? Do
traditional leaders dominate the group? Are leaders trusted? Do they have the skills and knowledge to mobilise the
community in the short term, to work with municipal officials, to create an ongoing driving force?

* The marginalisation of vulnerable groups/individuals
Which groups are they? Are women members of the community organisation? Are they able Lo speak freely? Are they
simply instruments for communicating male views? Are there opportunities for vulnerable members to participate and
be heard?

» The political status of the community organisation
Does the community organisation work within the norms of political acceptability? Does it function effectively? Do
political factions threaten sustainability? :

e The objectives of the CBO
What are the existing objectives? Are the ends empowcering or physical? Are these convergent with service defivery
ohjectives? Will project goals undermine existing objectives and goals? Does the organisation have a post-project
raison d'étre?

* The ownership of the group
Is the group a municipal or donor construct, or has it emerged from existing or indigenous organisations? Has the
structure of the group been imposced?
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Faox 5.6

Municipalities and Community Participation

The Formation of Neighbourhood Committees
Visakhapatnam Slum Improvement Project

The NHCs (Neighbourhood Committees) in Visakhapatnam were introduced through the Visakhapatnam Slum
Improvement Project (VSIP), to represent ‘community’ interests in their areas. Consisting of both men and women, the
NHCs are seen as the interface between residents and the Municipal Corporation (MCV) for planning and implementing
urban poverty programmes. At the same time, NHCs are promoted: as organisations which should mobilise people in their
area to 'help themselves' to develop their own areas. The NHC was a development of the earlier concept of maohila
manduols (women's organisations) which had been promoted under the Urban Basic Services initiative. VSIP was
considered to have a broader community-wide focus than the UBS and therefore it was felt that both men and women
should participate. In some areas, mahilo mondals were continued as a separate group for ‘women's activities' but many
were merged with the NHCs.

In principle the NHC requires one volunteer for every 10 households, although criteria were modified to reflect social and
geographical realities. In practice, the NHCs tend to be dominated by a'limited number of individuals, often traditional
leaders. Women tend to playa marginal role in relation to infrastructure {which is seen by men as a male domain) but
have tended to play a more prominent role in health and community development programmes,

One initiative undertaken by the Corporation has involved NHCs in financial management of UPA programmes, and so
one of the main responsibilities of NHCs has been the payment of honorarium staff such as teachers and health work-
ers. The Corporation pays salaries to NHC bank accounts. These accounts also contain monies collected from the
community, income derived from the NHC activities. To maintain accountability, a Community Development Officer of
UCD is co-signatory to the account, The financial role of the NHC in Visakhapatnam is likely to increase in the future
with the implementation of the national community-based urban poverty alleviation programme (SJSRY) which envis-
ages all UPA programmes being channelled through community-based organisations. The experience of the VSIP has pro-
vided a sound experience for the implementation of the new poticy.

An impact assessment study carried out in 1997 (DAG, 1997b) found that large sections of the population had no
connection with their NHC and were unaware of its activities. It also found NHCs to be quite inactive in many upgraded
areas two years after the completion of the project. It appears that NHCs were considerably more active at an earlier
stage when infrastructure was being planned and implemented. When infrastructure works were complete and CD and
health programmes were up and running, NHCs had little actual role in the ongoing delivery process. It appears that there
has become little motivation for maintaining an NHC, except to maintain an identity to secure benefits from future urban
poverty alleviation programmes that reguire the NHC to exist as a vehicle for delivery. As such, most NHCs have
established themselves as a means of implementing MCV programmes, but not as a body with a separate identity orone
that actively represents or works on behalf of the community for other purposes.

One of the limitations of the participatory approach adopted in'VSIP which contributed to the problems described above
is the lack of a clearly defined strategy for involving NHCs in planning and delivery of services. It was never very clear
from the outset, therefore, what, specifically, NHCs were to do. The focus was on NHC formation. The target-driven
culture also resulted in the NHC model being applied comprehensively across all slums as another CD target-driven
activity. This was exacerbated by traditional government and donor monitaring preoccupations with quantitative targets
rather than quality or participation.

Phase 2, the Chinagadili Habitat Improvement Scheme H (CHIS I}, provided an opportunity for UCD to review the
experiences and lessons of VSIP and to develop mechanisms for greater and more representative community participation
in the planning and delivery of Corporation services in poor areas. In the Chinagadili phase of the work, UCD staff
developed the NHC concept with the view to making NHCs more active as partners in service planning and delivery, more
representative of women's views, and mare permanent. With the introduction of the 74th Constitutional Amendment and
reintroduction of elected representatives and ward level committees for decentralised decision-making (see Boxes 3.4
and 3.6), it was also necessary to define the relationship of NHCs to these democratic processes. It is expected that this
process of neighbourhood committee development will lead to more responsive targeting and longer term sustainability
of project inputs. ®

(Visakhapatnam Case Study)
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Experience suggcesls that the development of suslainable and representative groups is difficult. Withoul capacity building,
community organisations are characterised by a number of constraining features. Many of these constraints are illustrated
through the description of the Visakhapatnam and Colombo Community Based Organisations in Boxes 5.6-5.9 and
outlined below.

1 Domination and representativeness

Commonly, CBOs are dominated by the most powerful male members of the neighbourhood, are aligned or divided by
political faclions, and are exclusive in their approach to decision-making. Case study evidence suggests thal the degree
of representativeness achieved will depend on socio-political and cultural complexities. In India and Sti Lanka, where
democratic processes arc cstablished, there is greater polential for community organisations in urban areas to be inclusive,
and for the leadership of community organisations to be elected by relatively fair means. In many situations, however,
traditional elders dominate communily-based organisations and poverty reduction activities channelled through the CBO
may not reach the poorest. Although it appears that visible and communal benefit of infrastructure improvements makes
them less open to appropriation than more focused activitics, decision-making processes must promote participation of
all groups irrespective of status. Only in this way will service delivery be appropriate to the heterogeneous nature of poor
groups.

(1 Gender

Case studies highlight the vast range of membership of community organisations, from the all-women CDC and CDS of
Sri Lanka and Kerala, to the mixed Slum Committees of Bangalore, and the all-male organisalions found in a vast majority
of contexts. In India, all-women community organisations have, on the whole, provided a successful model for replication
in appropriate socio-cultural contexts, ‘The establishment of women's CBOs has led to massive improvements in the
capacity of women to participate, to make decisions and to manage neighbourhood activities. However, in some
situations, the empowermen! ol women and the opportunities for women created through the process have led, inevitably,
to the exclusion of men from the decision-making process and discontent. Officials should be aware of the risk of women
being abused and women acting as puppets for male family members. Efforts to establish this involvement (through
parallel groups or participation without a vote) may undermine the women’s groups.

'] Building on existing organisations and livelihood activities

Ultimalcly, community organisations need the formal, power and support to operate effectively. Evidence suggesls that
this is often likely to be achieved by building on effective existing organisalions or indigenous groups, which may alrcady
be explicitly or implicitly supported by elected representatives, informal leaders and the broader community. Evidence also
suggests that organisations developed around specific ongoing and tangible activities such as micro-credit groups or water
committees are hound by a raison d’étre and display more sustainability than project groups.

L Vulnerability and the building block approach

In organisational contexts where men and traditional leaders dominale decision-making processes, it is essential that
weaker groups are given Lhe space to participate in the early stages of capacity building. This can be achieved, for instance,
through the development ol smaller focused groups with particular goals (literacy, vocational training) which can then
feed into the broader community groups when some capacity is built, This building block approach to group formation
particularly encourages women and other vulnerable groups to participale. Community Organisations can function
successfully at the neighbourhood level (comprising 15-25 households) or at a broader scltlement level. In Cochin, the
small (women-only) neighbourhood level groups (NHGs), come together first into Area Development Societies at Ward
level and then into one Community Development Society for the Municipality. This case study provides a useful fllustration
of a formalised, pyramidal model alrcady achieved in Kerala and to be replicated throughout India under the SJISRY poverty
reduclion programme (see Box 3.4).
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The Evolution of Neighbourhood Committees
Visakhapatnam

Since the introduction of the 74th Constitutional Amendment, the Urban Community Development Department in the
Municipal Corporation of Visakhapatnam has tried to work out mechanisms for working more closely with Ward
Councillors in project areas. This has been most systematically addressed in’ Chinagadili Habitat Improvement Scheme
(CHIS 1) (see also Box 5.8). Here the Ward Councillor is a formal member of the Project Steering Committee (PSC). The
immediate objective of this initiative is to gain political support for the project. The longer-term purpose of this
collaboration is primarily to create more transparent and representative channels for allocating municipal resources
(traditionally, resources are allocated on the basis of political patronage). However, the involvement of the Councillor has
hot always been successful. The Counciltor does not attend or take an active role in meetings and has failed to fulfil
commitments, but the prineiple and mechanism for collaboration have been established and are perceived as important
achievements.

The other critical issue that has arisen is the degree to which NHC members and leaders accurately represent
communities. Although there is a model formula for NHC representation, in practice NHC members tend to be a
combination of interested and active individuals and traditionally powerfu! individuals/groups. Women have tended to
play a marginal role except in health and education activities. This is not necessarily a problem where the ‘community’
as a whole is satisfied that those individuals are acting in their best initerests, but this is not always the case.

The VSIP impact assessment {DAG, 1997b) found that NHCs were most représentative and successful in small slum areas
and areas made up of single caste groups. In the majority of areas, however, large numbers of residents had no
involvement in the NHC, knew little or nothing of its activities and felt that it was dominated by certain political
affiliations or caste groups. This problem is not unique to Visakhapatnam. Most interestingly, however, this domination
was less marked in the city of Vijayawada, with high tevels of political awareness amongst the poor, a city with a long
communist tradition). in Vijayawada, NHCs tended to be more mixed, leadership was more contested, people were more
aware of NHC activities and project benefits were more widespread in the community.

In recognition of these limitations, community workers in Chinagadili introduced new mechanisms to try and ensure that
NHCs were more representative. One notable feature of recent NHCs is that they recognise existing community-based
organisations (sangams) (the earlier Visakhapatnam Sium Improvement Projects ignored indigenous groups) and seek to
include these organisations. Project staff started by identifying existing organisations and then promoted NHCs, not as
an alternative or competing organisation, but rather as a complementary vehicle for area improvements,

This approach seems to have been appreciated by local groups. Although the NHC concept is externally introduced or
imposed as a mechanism for accessing municipal resources, it is possible it will continue to have a fife after the end of
the project. The concept of working together for mutual benefit has been introduced for the first time and the process
strengthened individual sangams. Where social groups (particularly women) did not have an existing organisation or
were not represented by existing sangams, MCV has promoted the participation of these groups in NHCs.

NHCs are required to have 50% women members. In addition, women are encouraged to form their own groups. This has
primarily occurred through the formation of savings and credit groups {a response to a need identified by the women
themselves), These savings and credit groups provide the space for women to develop their confidence and skills to
participate in larger forums.

The case study of Visakhapatnam provides an illustration of a range of issues concerning community organisations
including: the role and impartance of promoting gender equality, the representative nature of the group, the potential
of political alignment, and the experience of building on existing groups. It also provides an exampie of what role a
municipality can take in supporting the development of community capacity and organisation. Most importantly it
shows the potential role of a community organisation within & project and the evolution which can take place with time
and capacity building. ®

{Visakhapatnam Case Study)
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Community Leadership

In all case sludies wilhout exception, the cffectivencss of community organisations has been dependent on the capacity
of community leadership. Effective leadership is not only a matter of skill but of commitment shown and support received
for that role. Effective leaders display, for instance, leadership skills, confidence, the capacity and willingness to shoulder
the burdens of representing the community, the capacity to engage all groups, and the strength to avoid the domination
ol powerful members of the community. The collapse of the CDC movement in Colombo described in Box 5.9 has been
ascribed in part to the lack of capacity of leaders.

Community Skills

In order for communities (0 become partners with municipalitics and other actors, it is absolutely crucial that they he
given the opportunity to develop the skills and knowledge they need to act. These will include:

* institutional knowledge which provides them with an understanding of how the municipal machine operates and the
constraints and opportunities;

e nparticipatory skills which include the tools and techniques of participatory planning such as needs idenlification,
social mapping, micro-planning;

* technical knowledge and information on options, advantages and disadvantages, costs;

* negotiating skills which enable diglogue with other partners;

¢ conflict and dispute resolution skills to manage the dynamics of the community organisations;

* confidence-building, particularly for women;

¢ literacy and numeracy skills which empower and facilitate more significant roles in decision-making and management;

* financial management skills which create accountability and transparency and are essential to building community
confidence and trust,

A common cause of the lack of community skills, is actually a lack of access to information. In the past, government
officials have controlled community access to information and the government has relied on technical knowledge to
Jjustify a lack of communication with communities. The importance of information and choice was illustrated in the
Cochin Pilot Phasc, where communities opted for twin-pit latrines over septic tanks once they had been given complete
information on the ramifications of each.

This lack of skill is also a lack of access to the bureaucratic process. Communilies do not necessatily have the knowledge
of the constraints and opportunitics of municipal systems and structures, or of how Lo make their way through complex
institutional processes. These skills are developed with ongoing experience, and municipalitics must facilitate improved
access through training and exposure and through reform to the procedures and structures which limit community access
(see Chapter 6).

The development of capacity amongst communities is an incremental, evolving and long-term process. In many
municipal-community partnerships focused on service delivery, communities are not given sufficient time to develop
capacity. The emphasis on outputs is often reinforced by the need for politicians to see results within their term in office,
and for administralors to work to annual budgets, Given these conflicting demands, municipalities need to consider how
they can allocate the nccessary time for community capacity building sec Box 5.15).
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Box 5.8
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Formalising Community Organisations
Community Development Committees, Colombo

In 1979, the Colombo Municipal Council initiated the Community Development Committees (CDCs), sometimes called
Community Development Coungils, as the primary vehicle for the implémentation of the newly reorganised Urban Basic
Services Programme (UBSP) in'Sri-Lanka (see Box 4.9). The aim.was to. mobilise the participation of, and organisation
within, urban low-income. communities to facilitate the provision of basic amenities. At the outset, it was intended that
the. Community Development Committees were to act as a permanent tool for the comprehensive development of the
community and the environmtnt. From the municipal perspective this would specifically facilitate the urban poor to
negotiate with government to receive basic amenities. With the assistance of the Health Instructors (see Box 5.2) tasked
in mobilising and facilitating the organisation of communities, the first. CDC was registered at the CMC in 1979, and by
1998 a total of 623 committees had been registered.

All members of the CDC are members of poor locat communities. The CDCs have adopted the traditional organisational
structure of Chairman, Vice-Chairman, Secretary, Assistant Secretary. Treasurer, and a committee of five ordinary
members. Generally the number of members deépends on the size of the gardens (the larger slum gardens having many
more members). The office members are-chosen through a simple election process whereby each adult member of the
community has a vote.. There are simple rules and procedures, and in 1992 the CMC formed a constitution with CDC
leaders to formalise the ristes and encourage their use.

When CDCs were first introduced, the poor people participating in these committees had little or no educational
background and had no experience in. teamwork. CDCs gave them their first experience of working as a team to achieve
a specific goal. In order to establish an effective organisation at the -outset, Municipal Health Instructors acted as
Secretaries to the CDCs far approximately a year, then as Assistanit Secretaries, withdrawing completely after two years.
This approach aimed to motivate: community members and reinforce the importance of CDCs for the development of the
community, C€DCs ther adopted. the traditional organisational structure of office holders and a committee of five
ordinary members, The office bearérs are elected from among the: poor families participating.

The CDCs and members of the garden meet weekly to address problems. These meetings are held in the focal community
hall and are attended by the Community Development Officer and municipal team. They are an attempt to address
problems and resolve disputes at the grassroots level. The CDC played 4 number of roles on behalf of the communities
in tand regularisation, the identification of landiess families, the demarcation.of plot boundaries and in settling conflicts
ameng famities. In the housing construction phase of the Housing Sub-Pragramme, the CDCs helped in obtaining loans,

and providing access to'service  grganisations to improve infrastructure networks (including drains, footpaths, corridors

etc). Wheh a community member requires a certain service, s/lie approaches the CDC in the garden and, pending the
validity of the request, the CDC submits it to the CMC,

If problems, issues and conflicts cannot be resolved at the slum garden level, they are brought to the District Council and
Habitat Unit at the District office.  There is.one district office in each of the six districts of the city. Meetings are held
monthly and are chaired by the Deputy Medical Officer. The Assistant Chief Education Officer serves as Sécretary. The
meetings are. attended by the District Engineet, Officers of the National Housing and Community Development
Committees, and community leaders. They constitute an-attempt to solve problems at the district level. If all else fails,
issues are raised at. the HCDC meeting, held every two months at the Mayor's office. This meeting is chaired by the Mayor
and attended by the Heads of the 13 Departments-of the CMC, NGO representatives and other government officers. The
HCDC was utilised as a successfyl ‘problem solving’ forum for the cormmunity to voice their problems and opinions. This
forum also acts as a venue forinter-departmental co-ordination; iniplementation monitoring and the discussion of issues
raised in the CAP workshop.

Funding for CDCs was provided by UNICEF via the UBSP- for the period- 1979 to. 1996, Every year the CMC, CDC leaders
and the members of the community prepared an-Arnual Work Plan gt District Level. This was a plan of building works
forall communities in the district in the following year. The CMC submitted the plan to UNICEF and funds were-allocated
atcordingly, According to 8 CMC ordinance, the CMC cannot allocate funds for CDCs, the CMC does not have a budget
for this purpose and the allocation of resourees through the National, Provincial Council and Local Authority budgets has
been inadequate. ®

{Colombo Case Study)
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The Sustainability of Community Organisations
Community Development Committees, Colombo

Despite the success of the Community Development Committees in Colombo and the model the CDC has provided for
many community-based organisations, the aim of the CDC as a permanent tool for comprehensive development has not
been realised. Many are said to no longer exist, although there is little agreement (and no criteria to judge) whether
they are defunct or whether they are inactive or dormant due to a lack of funding. Despite their earlier success, it is
only in recent years that the important lessons of the Colombo Community Development Committees have been exposed.
These lessons address the sustainability of the COC as a mechanism for communities to work together and interact with
government in planning and development initiatives in the long term.

The CDCs were established to carry out short term development objectives, and once their objective was realised there
appeared to be no reason to sustain them. CDCs were externally driven, conceived and established by the CMC, and it
is thought that this may have affected communities’ sense of ownership. The role of the municipal officials in
establishing the organisations facilitated progress in the short term. They acted as both facilitator and supporter, but
also as leader. When officials withdrew, the activities of the community faltered and some partnerships declined. A key
lesson is that the primary role of the municipal officials at the outset, to some extent, detracted from the long-term
mobilisation and empowerment of the community, particularly where officials failed to transfer obligations and
responsibilities, It is argued that communities need to own and run their own organisations and that this is preferable
even if the organisations lack the capacity at the outset. Conversely, many reports suggest that without municipal
support the CDCs are likely to have collapsed well before they had a chance to. demonstrate their potential to the
community; and that an ‘independent’ organisation, developed outside the purview of the CMC, may not have been
accepted by the political wing.

Good leaders have proven vital for the success of the committees and action planning processes. The collapse of some
organisations has also been attributed to leaders being unable to perform basic functions (setting objectives, planning
activities and managing projects) and unable to understand the necessity for post-project meetings. CDC leaders’
education, status, experience and values are important factors explaining the sustainability of some CDCs and not others.
In some cases, abuse of power by CDC leaders removed the trust and confidence of the community. For instance, some
acted as 'gatekeepers’ for the community, enjoying contacts with bureaucrats or political actors and extracting bribes
from householders wishing to benefit from initiatives.

While political affiliation of CDC leaders has also caused problems within committees in Colombo, in other less
politically overt situations CDCs provided a focus for co-operation between people of different backgrounds and political
affiliations, and provided 'horizontal' linkages which increased collective community capacity to access service
improvements.

CDC successes and failures have often been attributed to the role played by pelitical actors, Some politicians
(irrespective of political party) actively sought to weaken CDCs. They wished to be seen as the main benefactor (of land,
housing, water, clinics} in return for public acclaim and votes. CDCs threatened political patronage because the poor
took credit for community improvements themselves, particularly where action planning processes were used.

Funding shortages proved a major problem. Lack of funds to CDCs restricted opportunities for direct service delivery
and severely limited indirect activities. The hidden costs of the CDC {travel and administration} in lobbying government
and holding meetings is carried by the leaders themselves, and the lack of any payment or reimbursement is said to
affect the motivation of the leaders. In some communities, their lack of regular incomne and the time needed to survive
are said to have had significant impact on their capacity to participate. The lack of financial resources is said to have,
ultimately, hindered the capacity of the organisations and the CMC to promote community participation.

The recently formed Federation of Community Organisations is the next stage in the development of sustainable
community-based organisations. It attempts to integrate community organisations, to bring people with different
interests together, and to promote co-operation between different groups, neighbourhoods and social classes. The
Federation attempts to remove the vulnerability of smailer organisations, and to increase the organisational capatity of
CDCs by obtaining resources and ensuring more equitable resource distribution,

(Colombo Case Study)

Bow 5.9



Box 5.10

Municipalities and Community Participation

Role of NGOs in Developing Community Participation -
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Partnerships with Non-governmental Organisations

In the Tight of rapid urbanisation and the deterioration of existing infrastructure, local government decision-makers arc
acknowledging that they simply do not have the resources, skills or organisational foundalions to meet the statutory
responsibilities of decentralisation. In conjunction with efforts to strengthen internal capacity, municipalities are,
increasingly, looking outside the government for support in a number of sectors, This is particularly significant in the field
of community development and participation where municipalitics are weak, but where many NGOs have a track record
and have developed cxperience of working with communities. Mechanisms for mobilising communities for promoting
participation in the delivery of services and infrastructure, described earlicr in this chapter, can be significantly
strengthened by including non-governmental actors and other parts of civil society in the development ol partnerships
wilh the poor.

‘The inclusion of the NGO sector in this strategic framework assumes that the municipality plays a primary role in the
delivery of services and infrastructure within the city; it does not envisage that the NGO scctor will absolve the
municipality from its responsibilitics through independent NGO efforts. In the urban context and in most, but not all,
service sectors in cities, NGO initiatives have been very necessary but are not always efficient or replicable. T many
contexts, there is an opportunity to develop open and sensible partnerships with NGOs and to utilise this third sector as
an impartant vehicle for implementing participatory processes.

Undoubtedly this approach requires significant capacity building and attitudinal change. Once municipalities have buill
an understanding of the key requirements for developing community partnerships and have acknowledged the need for
assistance, they arc in a position to identify gaps in their capacity and options for bridging these gaps by utilising
resources from oulside government.

The potential role of non-governmental organisations

The role of NGOs in building municipal capacily for community participation will depend on the capacity, skills and
agenda of both the mumicipality and the NGO sector in a given context. Commonly, however, the atlitudes and skills
needed for promoting community participation are more prevalent amongst NGOs than government and this creates
opportunity for municipal-NGO alliances. lronically though, it is the stronger, more innavalive municipalities, with a
better skill base and less need for support, that seize the opportunity of working with external organisations and have
gaincd vital experience of NGO partnerships. The potential role of the NGO sector in the development of a community-
municipal interface is illustrated in Box 5.10 and includes:

|.J the NGO as mediator and entry point

Perhaps the key role that NGOs can play in the development of partnerships is that of mediator between the municipality
and the community. In the early stages of establishing community participation, NGOs can help facilitate initial
discussions, devclop community confidence and trust and provide a supporting framework lor community action.
Frequently where municipal-community relationships do not exist, and particularly in areas where NGOs have established
an active supportive role, the NGO can create an entry point for municipalitics to approach communilies.

[l the NGO as facilitator

The NGO frequently supplements the skills of the municipality by acting as a facilitator, This may include assistance in
project identification, participatory needs assessments, and micro-planning in the project development stage and Lraining
in management or technical skills in the implementation stages. It may also include the development of employment
opportunities.
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Bow 5.1

Municipalities and Community Participation

Drawing on the Resources of Civil Society
Kerala People’s Planning Campaign

One of the primary difficulties in the early stages of the Kerala People's Planning Campaign (see Boxes 3.3, 3.5 and 4.7)
was ensuring the viability of projects proposed by Ward Committees. A review of development projects (from all sectors}
in March 1997 revealed that the majority of the 10,000 projects developed throughout the state were not viable
proposals which could be included in the Development Plan. As a result, a significant change in the methodology of the
campaign was proposed and an additional stage was introduced to provide technical and financial appraisal and assistance
such that projects could be modified and made practicable prior to the approval process.

The Kerala State Planning Board thus proposed the concept of a Veluntary Technical Corps (VIC) to strengthen the
capacity of the local bodies, to counter the lack of technical expertise and the lack of commitment of all government
officials. The VIC was intended to utilise the resources of civil society by drawing on the services of retired technical
experts and professionals. The request entailed volunteers (with post-graduate degrees and officer-level experience) to
spend one day per week providing local government bodies with technical assistance on project plans and budgets,
50-60 experts were required for each panchoyat, or municipality. To initiate the process, volunteers were brought
together in district level conventions for briefing on the requirerments of the position. Mare than 4,000 retired
professionals and government officers joined the Voluntary Technical Corps within 2 months. Subsequently, they each
attended an orientation course intended to build capacity in the campaign's objectives and methodology and to develop
skills for the technical, social and financial appraisal of local level plans. ‘Municipal officials were also trained in what
to expect of the VTC. This has been most successful in Trivandrum, where a large number of retired state government offi-
cials and well-respected professionals provided the support needed to strengthen the Kerala People's Planning Campaign.

The Voluntary Technical Corps performed two primary roles:

» the appraisal of plans and projects for technical and financial viability;
* the provision of technical assistance to local levels of government.

Both roles were vital for municipalities which were constrained by a lack of skills to develop proposals and by a lack of
commitment to the process being undertaken.

Expert Committees, comprising VIC experts and relevant government officials, were formed at block, district and
municipal levels. These committees acted as an advisory arm of the District Planning Committee. Tasks were clearly
confined to appraising and suggesting modifications which would make projects viable, Their role was not ta change
priorities or proposals. Completed plans were then recommended to the District Planning Committee for approval. As
the process developed and the VIC's role became more established, the expert committees were also given the power to
apprave technical revisions and, within certain financial limits, to approve budgetary adjustments, grant time extensions,
resolve disputes and carry out final inspections.

The formation of the Voluntary Technical Corps from civil society assisted the government in translating unskilled
people’s planning into viable, budgeted proposals. In the first year of the KPPC, the VIC had a direct and positive impact
on the technical and financial feasibility of projects produced, and this underpinned the participatory planning process.
The introduction of the Voluntary Technical Corps at a relatively late stage in the planning process showed that the senior
officials responsible for the campaign were able and willing to monitor progress, review results and adjust procedures to
produce more effective results. They achieved this despite organisationat difficiilties and limited capacity. In the second year
of implementation, the VIC provided the necessary sectorat expertise and experience throughout the whale annual planning
process, and continued their transitional role of supporting the process while government structures slowly adapted.

However, despite the fact that VIC skills underpinned the KPPC and enabled the completion of the annual planning
process, it is widely thought that the Voluntary Technical Corps is unsustainable in the long term. Two key lessons were
learnt from drawing these resources in from civil society.. First, by-passing unwilling or unable existing administrations
does not ultimately build their capacity and.create a sustainable process; and second, technical expertise, such as that
provided by the VTC, should be formalised to maximise effectiveness. ®

(Kerala Case Study)
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[l the NGO as co-ordinator

The NGO can also play an important role in co-ordination in the planning and management of services and infrastructure.
The non-governmental sector can frequently bring together the formal and informal sectors into functioning and cost-
cffective dclivery systems. They are ideally positioned to develop sensible and effective systems at the ncighbourhood level,
and to work with municipalities to ensure successful integration into broader scrvice networks.

[ the NGO as capacity builder

The attitudes of municipal officials towards communities arc frequently insensitive and uninformed. Many NGOs have a
wealth of knowledge about communities and can assist in municipal capacity building for community participation, either
hy demonstration or by more formalised Lraining programmes led by skilled NGO waorkers. Municipalities have reported
that working with NGOs can have the hidden benefit of skill development as staff lcarn from (heir non-governmental
counterparts. Such skill development can then open options for direct partnerships in the luture.

|l the NGO as a provider of community development expertise

As partnerships develop, an NGO can conlinue to assist in communication and interaction processes. Some municipalities
have relied on the NGO to fill the role of community organiser in the development of the community roles and
responsibilities and in the establishment of community organisalions.

I.I the NGO in dispute resolution

Throughout the project cycle the NGO can assist both the community and Lhe municipality to understand and
communicate requirements, and if nccessary, assist in negotialion and dispute resolution processes amongsl the
community and between the community and the municipality.

L7 the NGO in post-project sustainability

The NGO sector is also well-positioned to assist municipalities and communitics in ensuring the sustainability of service
delivery. ‘The skills, resources and cxperience of NGOs often lend themsclves to a role in ensuring post-project
sustainability. Many NGOs see their success in terms of facilitating robust mechanisms for communities themselves to
plan and manage, operate and maintain their services at Lhe tertiary level.

Factors affecting NGO capacity

It is not the purpose of this work to dismiss established fears and conflicts between the government and non-govermment
scctors. While many NGOs are able to facilitate community participation in the delivery of infrastructure and scrvices, not
all have this capacity and not all make good partners. Factors affecting NGO capacity o become elTective partners
include:

® the advocacy agenda of many of the strongest NGOs (an NGO entering inlo partnership with government will need
to consider the potential conflict with its own cstablished agenda);

s the legitimacy of the NGOs involved (not all NGOs have proven to be legitimate when involved in projects involving
large budgets and lengthy programmes);

¢ the capacity of the NGOs involved to undertake the scale of work required without rapid scaling up;

* the technical capacity of the NGOs to facilitate service delivery projects (NGO attempts to broaden their scope to
include service delivery have not always proven straightforward. Allernatively, NGOs may be cxperienced at the
neighbourhood level and may lack an appreciation of secondary/primary level inlrastructure requirements);

* the capacily of the NGOs to work in partnerships (NGOs do not automatically know how to work in partnerships;
most need Lo develop skills and understanding of government practices).
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Bow 5.12

Municipalities and Community Participation

NGO Involvement
Bangalore Urban Poverty Project

In the Bangalore Urban Poverty Project {BUPP), non-governmental organisations cover a broad range of activities and
roles in slum improvement works. Most NGOs are facilitating organisations, which have proven to be capable of
organising development programmes with both local and/or doner funding. These NGOs include Rotary, Lians Clubs and
similar associations, religious organisations, and a range of indepéndent organisations. They demonstrate vastly different
skills and capacities in a range of sectors, including community development, women's development, child-care facili-
ties, vocatianal training, physicat slum improvement, and housing.

In the past, many of the Bangalore-based NGOs involved with the urban poor have been able to raise the consciousness
of the people. Initially NGOs in Bangalore saw their role in the project as a temporary one, as instrumental in empowering
local communities or vulnerable groups within communities, and ensuring activities were not dominated by the elite.

At the outset, relations between governmental and non-governmental organisations in Bangalore were considered to be
fragile-and co-operation had to be established on unfamiliar territary. Government officials misunderstood the capacity
and objectives of the NGOs and their representatives, and NGOs mistrusted government officers and dismissed them as
uninterested in development issues. Despite this, there was a joint recognition that a collaborative approach was
necessary to assist the poor and weaker séctions of seciety improve their access to social and physical services.

The project envisaged that NGOs would become involved in two primary roles, Firstly, they were to provide services to
the Slum Development Teams (community-based groups established by the project). Secondly, they were to participate
in the management and decision-making with respect to the programme as a whole through the membership of the
Project Steering Committee {PSC). (The PSC was introduced as a useful way of bringing partners together to discuss
strategic issues. In practice, however, the committee was diverted away from a partnership focus to day-to-day
operational problems.)

NGO support aimed to:

» assist in the selection of slums to be taken up in the programme and assess the strength of the local community in
slums selected;

« establish or strengthen working contacts with the communities of selected slums and assist the poor communities to
set up Slum Development Teams;

+ assist the Slum Development Teams to prepare, draft and implement Slum Development Plans;

« assist the Slum Development Teams in accounting and operating bank accounts;

« indicate training needs of the slum populations (and possibly other parties) involved in the programme and to organise
and/or to participate in training sessions concerned;

« liaise between the Slum Development Team and the Programme Support tnit; and

« assist in monitoring and ongoing evaluation of the Slum Development Plans under implementation.

Despite the clear definition of the NGQ role in the project, NGOs have not provided the intended support for SDTs. One
of the most important differences between BUPP as designed and implemented has been that the Project Support Unit
{PSU) has played a more direct role in SDT formation and strengthening than originally envisaged. This has arisen for
two main reasons. Firstly, not all NGOs have the capacity or skitls to take on this role. Secondly, NGO interests vary enor-
mously and it was an incorrect assumption that service-orientetl organisations would want to take on community
development work. A more in-depth analysis of NGO interests would have highlighted this issue at an early stage.
Although most NGOs support the SDT phitosophy, few are committed to the SOT concept or see it as innovative. There is
considerably more interest in building on and strengthening existing organisations (CBOs).

Where NGOs have linkages with existing CBOs, these have continted. On the whole, evaluation has suggested that the
BUPP has had a positive impact on NGO-community refationships and communities have greater confidence in NGOs,
although this positive impact has to be seen in the light of BUPP's ability to provide resources and to assist in leveraging
inputs from government.

(Bangalore Case Study)
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Municipal action toward NGO partnerships

The opportunities and constraints of the non-governmental sector differ with context and with organisation, but the

following issues form a basis for municipal consideration and action:

[ Convergence of objectives

In some cascs, it is possible for non-governmental organisations to maintain and fulfil their own specific goals al the same
time as meeting the project objectives established by the municipality. In Ahmedabad, in order to mcet programme
requirements established by their municipal and private sector partners, the NGO Saalh compromiscd the short-lerm
process, viewing the long-term objective of community development and the integraled approach to service delivery to
be more important than battling other priorities carly in the project.

| 1 Understanding NGO potential

Municipal partnerships with NGOs appear to work most effeclively when municipalities have devcloped an understanding
of the roles thal NGOs can play. This requires an acknowledgement thal the NGO sector provides a potential resource
for municipal activities in both policy and implementation. Municipalities that involve NGOs in strategy formulation and
project preparation are inherently developing a more participatotry project more likely to address community needs in the

design stage.

"I Building on Existing Links

Existing community-NGO links provide a substantial basis for effective partnerships. Successful partnerships ar¢ built on
cxisting trust and confidence and communities may not necessarily trust an NGO imposed through the project.
Municipalities can also build on existing initiatives and rclalionships with NGOs, or on the work NGOs have alrcady
initiated. NGOs lamiliar with municipal practices are morc likely to anticipate bureaucratic requirements and form effective

partnerships, but the partnership takes time to evolve.

|| Ensuring clarity of roles and responsibilities

Municipalities and NGOs unfamiliar with government partncrships frequently form open and ill-defined partnerships. A
clear lesson from the case studies is the need for clarity of roles and responsibililics. Projects troubled by disagreements
are frequently caused by a lack of clarify over responsibilities of partners at the various stages of the project cycle. In
Ahmedabad, even though formal contracls and agreements were drawn up, in practice Lhe description was too geneval
and did not define particular responsibilities at each stage of the process. In Bangalore, however, the lack of investigation
at lhe project design stage meant that assumptions were made as (o the role NGOs could play. During the project this did
not prove possible and the project management (PSU) had to assume a greater role than expected (see Box 5.12).

] Establishing a management interface

NGOs frequently complain that municipal staff do not understand the processes of community development and their
role in mobilisation. A key dimension of the problem is the tendency for municipalities to allocale responsibility for NGO
co-ordination to middle or lower level administration. 11 is essential that relationships are buill at management level as

well as field level,
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Box 5.13

Municipalities and Community Participation

Developing NGO Relationships
Cochin Urban Poverty Reduction Project Pilot Phase

In early 1995, at the commencement of the pilot phase of the Cochin Urban Poverty Reduction Project (CUPRP), there
was no established tradition of NGOs working in partnership with the Corporation of Cochin (CoC). In practice, NGOs in
the south Indian city tended to be small and provide a narrow range of support to small geographical areas.and numbers
of households. While there are now over 120 non-governmental organisations working in Cochin, there is neither a co-
ordinating mechanism nor an NGO prominent in working with the poor or with environmental improvements, The
government and non-governmental sectors have, typically, functioned in isolation and lack respect for each other's
activities. NGOs generally fear the burdensome bureaucracy of the CoC, the failure of the CoC to fulfil pramises, and the
risk of government interference in their work. The municipality has seen the NGO sector as disorganised and
unaccountable for their actions.

In late 1995, as an integral part of the Cochin Urban Poverty Reduction -Project pilot phase, a team from the CoC
approached the residents of Kissan Colony (approx. 200 housetiolds) with a proposal to undertake a programme of
poverty reduction activities in their colony. A multi-disciplinary team from the CoC, consiéting of the Project Co-ordinator
and Senior Executive Engineer, the Project Officer (CD), the Lady Medical Officer and a designated Community Organiser,
convened to work with communities to carry out both physical infrastructure and social activities. At that time, the
reputation of the Municipality was that of a-dysfunctional organisation which frequently made empty promises. This
seriously hindered attempts by the team to establish a Community=municipal partnership project. The community in
Kissan Colony displayed a complete lack of trust in the municipality at the outset; they did not weicome the pilot pro-
posal and thought it would be short-lived, waste their time and ultimately fail.

In the light of this impasse, the CoC team approached the NGO that was well established in the area. A well-attended
Community-Corporation meeting was then convened by the NGO (Sisteis of Merey) in their rooms within the colony. The
content of the meeting was essentially a one-sided presentation (the CoC said they would introduce the project on that
occasion and the community could respond on the following occasion). The Corporation explained the basic structure
and the components of the donor-funded project and the participatory mechanism to be adopted for the planning
process. Minutes of the meeting were produced to formalise the process.

Despite the efforts of the CoC team, the participatory nature of the project was still not well received. A meeting with
NGO leaders was held and the NGO agreed to intervene by first showing their support for the Corporation efforts, and
then by explaining to the community the nature of the CoC objectives and intentions. This was carried out over a series
of formal and informal meetings. With time, trust and familiarity, the NGO created a bridge between the community
and the municipality that enabled further discussion.

As a result of this and other relationships that developed between the CoC and local NGOs, the CoC co-ordinating team
gained, quite unintentionally, considerable experience of working with the non-governmental sector. Through this
experience CoC officials began to recognise the possible role of NGOs in the implementation of the main phase of the
CUPRP.

Key lessons from the partnerships established in this pilot phase included:
* NGOs can provide an important entry point to establish community-munic¢ipal relations;
* NGOs can be important actors in building and maintaining community confidence in the project;

* NGOs can provide important psychological support for the community to take on a participatory role (particularly in
the execution of the construction works themselves);

NGOs can build capacity and underpin community contracting with -management and accounting support skills;

It is essential to work with NGOs already established in an area (community mobilisation was far less effective where
unknown NGOs were brought into neighbourhoods and had to win the confidence of the communities).

[Cochin Case Study)
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[l Developing effective management systems

Municipal-community partnerships require management. Managemen!l approaches can be overlooked, or imposcd,
without discussion, by the municipality. Municipalitics that acknowledge the importance of community ownership,
decision-making and sclf-reliance frequently establish independent mechanisms (such as steering committecs) to involve
NGOs in project management.

L) Developing trust and confidence

In mosl contexts Lhere is a degree of mistrust between NGOs and government, and it is nccessary to build greater
understanding of the barriers between the government and non-government sectors, It is necessary to differentiate
between fact and fiction. Similarly, NGOs need to build confidence in government, to be convinced that government
intentions are genuinc. Many praject partnerships falter when (he government does not keep their end of the bargain.
Committed NGOs fear losing credibility when municipal partners do not, or are not able, to keep promises.

It is essential thal municipalitics become familiar with the capacity of the NGO sector, develop an understanding of the
potential role that NGOs can play in forming cffective partnerships for delivering services, and develop skills to foster
effective working relationships. Municipalities can therefore tap into an under-utilised resource for implementing poverty
reduction initiatives, including the delivery of services and infrastructure Lo poor areas.

Notes

1. Paul tirst identified these instruments as: user groups, community workers or committees and fieldworkers. See Paul {1987) p5

7. The deputation of such workers to Community Development Departments leaves Health Departments understalfed. As a result some COs are expected to carry out multiple
community development and health roles, and often do so indefinitely.

. The key issues of community development processes are developed in detail elsewhere, including Eade (1997).
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Box 5.14

Municipalities and Community Participation

The Role of the NGO
Ahmedabad Slum Networking Project Pilot Phase

In 1995, the Ahmedabad Muynicipal Corporation (AMC) entered into an innovative partnership aiming to bring together
the community, the NGO sector and local industry in a collabotation to improve the quality of lives of the poor people
of Ahmedabad. The partnership was developed in the context of significant and pawerful support from the municipality
and other key secondary stakeholders. Four influential figures dominated the process at project inception: the Municipal
Commissioner, the Deputy Municipal Commissioner, an industriatist, and @ consulting engineer. Fach played a key role
in facilitating the development of a formal and carefully planned partnership.

The Slum Networking Project (SNP) pilot included three primary components: in-slum infrastructure, citywide
infrastructure and community development. A primary aspect of the project was the financial basis of the partnership
{Box 4.13). The municipality, the community and the private sector partner each contributed 33% of the costs to the in-
sfum infrastructure works. The secondary and primary levels of infrastructure were financed entirely by the Corporation.
For Community Development activities, a 33% contribution was provided by the NGO and 70% from the AMC.

The Ahmedabad Municipal Corporation assumed the role of co-ordinator and facilitator of the project and partnership.
They established the project rules, identified the slum areas to be included in the project and implemented the citywide
infrastructure works. Initially, however, the key force in the development of the partnership was Arvind Mills, the pri-
vate sector partner. The Managing Director of Arvind Mills had, for many years, supported programmes assisting the poor
in Ahmedabad. Within the pifot project, Arvind Mills was. given responsibility for the implementation of the in-slum
works. At the same timé, the comparative advantage offered by the private sector partner was to be utilised in the skills
development and employment generation component of the project.

A locally based NGO, Saath, with experience in CBO formation, micro-credit and social mobilisation, was brought in to
underpin the partnership with the community. Compared with other local government in India, the AMC has a history of
developing sustainable relationships with NGOs, although involvement in direct decision-making processes has been
limited. In the pilot project, however, the Saath role proved to be central to the whole partnership, not just in the
community development activities for which they had responsibility. They provided the finking mechanism from the
community to the municipality and from the community to Arvind Mills. More specifically, this role included:

+ explaining projects and finances;

« facilitating and training communities in forming CBOs and community development skills;

= negotiation and dispute resolution;

+ providing and explaining. technical options;

= motivating community financing and payment;

= mediating between community members and between the AMC and the community; and

« facilitating savings and credit programmes.

SEWA Bank, a well established urban co-operative bank for self-employed women in Ahmedabad, mobilised the
community finances, acted as the financial intermediary and carried out the financial management of the project.

The key partner in the alliance, however, was the group of slumdwellers in Sanjay Nagar whose commitment enabled
municipal action. Despite this, the rofe and responsibility of the community were explicitly prescribed through a top-
down decision-making process imposed by the AMC. The outlined respornisibilities are, in practice, rules and conditions
which the community must accept. They include:

+ the formation of a Neighbourhood Group and special interest groups;

= a financial contribution;

+ the creation of a corpus fund for future maintenance;

« agreement to co-operate with and monitor the construction work and performance of the contractor to ensure quality
of infrastructure construction and service provision;

+ the operation and maintenance of the services to ensure ongoing access and performance;

« participation in the health and socio-economic programmes; and

+ ‘creating the right environment’ to achieve a successful partnership and sustainability of the initiative.

(continued in Box 5.15)
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Lessons in Municipal-NGO Partnerships
Ahmedabad Slum Networking Project Pilot Phase

A vast number of individual and collective lessons were learned from this one innovative and ambitious pilot. These
lessons led to a number of fundamental changes in the approach to the replication process. Perhaps the most successful
element of the SNP was the approach that the AMC took towards establishing an effective interface with the community.
From the outset the AMC acknowledged the need for a skilled mediator and a force for social mobilisation. The AMC
filled the gap in its own expertise by inviting an NGO to join the partnership. However, the delegation of community
mobilisation tasks was only accompanied by a limited role in handling key problems. and issues.

In many ways, the experience of the SNP pilot strengthened the municipality’s resolve to work with NGOs and
consolidated the role of the NGO in municipal activities concerning the poor. The AMC relied heavily on the expertise of
the NGOs involved in the collaboration, recognising the skills and extensive experiénce in the NGO teams not only ‘in
community development and social mobilisation but in finance, shelter, education and awareness building. As a result,
the AMC depended on the NGO to interface with the community.

Saath acted as a social intermediary representing the community’s interest with other partners, building municipal
capacity and supporting community initiatives. Frequently Saath supported the community when they were on
unfamiliar territory. Saath came to the partnership with established relationships to the slum dwellers, and to the AMC
(having successfully worked with the AMC on the Community Health programme). Saath brought to the project
ideological and practical experience of integrated slum development programmes, and-a flexibility and open-mindedness
to work with communities, the municipality and the private sector. Saath was able to-develop refationships with political
representatives, stressing the non-political role they played in promoting community development.

The partnership was, however, aiso plagued with difficulties and tensions which arose out of different working cultures
and, to some extent at least, a lack of understanding of the constraints of each partner. On¢ of the primary roles played
by Saath was in the facilitation of the residents association necessary to meet the formatlities of the project. Like any
municipality acting as a service provider, the AMC was also focused on outputs, on services functioning within a given
period. Community organisations therefore had to be formed, mobilised, registered and functioning within a vear.
Despite Saath protests, this was carried out. The formal CBO (8 men and 3 women) was ultimately only formed towards
the completion of the physical infrastructure work and has been more concerned with the community development
activities. This longer term objective has countered the hasty process of establishing the organisation. %aath has
facilitated capacity building within the CBO such that it now acts as a development-oriented organisation for Sanjay Nagar.

The AMC also internalised much of the decision-making at policy level before the project commenced, and to some
extent during implementation. NGO involvement only commenced after the structures and systems were already in
place, and were marginalised over certain key issues.

Saath also found that the municipal actions or lack of actions impacted upon their work and their credibility with the
communities. In the second pilot slum of Pravinanagar-Guptanagar, despite the community contribution of Rs. 2 lakhs
(approx. $5000), little visible activity toward planning for infrastructure improvements. led to.an increasingly hostile
community. Saath's credibility, built up over many years, was seriously damaged.

Despite these difficulties, the greatest challenge for the municipality proved not to be the partnership with the
community or the NGO, but with the private sector actor. The failure of the municipal-private sector partnership is
characterised by the juxtaposition of a bureaucratic municipality with tight controls on expenditure and auditing beside
an unconstrained private sector organisation with a flexible and spontaneous approach toward financing and financial
management. Despite the benefits of working with a private sector partner (the financial resources, the efficient work
structure and the management capacity), the AMC found the working method of Arvind Mills overly assertive and
demanding. Arvind, on the other hand, found the AMC to be slow at making and operationalising decisions, and stug-
gish in mabilising resources. This alliance ultimately proved unsustainable and, whereas the NGO-Corporation partner-
ship has developed in the main phase of the project, the municipal-private sector alliance has been buried, ®

(Ahmedabad Case Study)}

Box 5.15
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The Internal Capacity 6
of the Municipality

Overview

Typically, municipalities are orthodox, hierarchical and compartmentalised organisations, lrequently dysfunctional and
under-skilled and slow to adopt the changes necessary to fulfil their statutory functions. Municipalities are also the
implementation arm ol national, state or provincial policics, and, in most cases, municipal reforms are needed lo creale
a supportive framework for community participation. The key constraints of the municipal organisation and the prima-
ry areas of change nceded to implement policy are discussed in this chapter.

In order for municipalities to facilitate participatory processes in the delivery of scrvices and infrastructure, they musl
change fundamental aspects of the way they do things. Community participation is not fostered if municipal officials are
unskilled or if the development of participatory skills is affected by staffing systems that do nol facilitate effective work
practices. Participation does not evolve in municipal contexts where well entrenched systems and procedurcs hinder the
community from becoming involved in planning, implementing or managing the services intended for Lheir use,
Participatlion cannot develop in an organisational structure that marginaliscs poverty reduction initiatives and divorces
participalory activities from mainstream municipal functions. Participation also cannot develop without sound financial
and administrative principles, and it certainly cannot take hold in a milieu where attitudes arc inundated with doubt and
scepticism.

A primary aspect of capacily building for community participation is clearing a path within the municipality to ‘lel
participation in’" Without internal efforts, the municipal status quo may remain anti-poor, detached and inaccessible and
will block the development of participatory initiatives, The important role of senior management (discusscd separately in
Chapter 7) is critical to bring about the change necessary (o create an effective and responsive municipal organisation,
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Issues and Impacts of Staff Capacity

Comparative Table
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V WA
Staff reforms through organisational, procedural
and management change.

Capacity building amongst senior managers to
match responsibilities, but no particular focus on

improved skills for remainder of staff.

= =

Staffing strategy focused on management staff
and professionalisation. Skilled staff were
recruited. No significant training initiatives.

Lack of staff skills to support participatory
methodologies.

Policy to keep salaries to government payscale and
contract status offered.

Senior management staff constantly transferred.
Staff trained in participation transferred.
Insufficient skills across departments at atl levels
of management and implementation.

Significant capacity building programme undertak-
en through structured and formal processes.
Voluntary technical corps created to provide
support to government officials.

Multi-disciplinary training for all departments in
participatory strategies and processes.

Training based on practical staff experiences.
Managerial level training addressed institutional
aspects of participation,

Training focus on providing municipal-community
interface officials with skills for community
mobilisation.

Lack of opportunities for replication and use of
skills.

Lack of training, awareness and orientation
programmes for other officials on participatory
development.

Planned capacity building with focus on
participatory strategy.

Focus on PMU staff, followed to some extent by
training municipal engineers and line agency
officials.

Emphasis on promoting and supporting
community-led activities.

Focus on providing technical skills to social
organisers, and participatory skills to engineers.
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Municipalities and Community Participation

I
! i
Improved commitment of staff to perform jobs and
improved capacity of municipality to meet municipal
functions.

Increased responsibilities for zonat level brought staff

closér to the people and improved accountability.

WA

el

New staff more open to participatory approaches,
private sector participation and procedural reform.
Staffing reform and subsequent changes built public
confidence in municipality.

Isolated participatory project implementation.
Extreme difficulties to recruit and keep staff.

Staff transfers removed the skill base of the project
team.

Lack of continuity has caused problems in progress of
main phase.

Staff without participatory skills blocked the efforts
of those with skills.

Training provided was insufficient and inadequate,
hindering municipal implementation process.

Weak municipal skills and undeveloped attitudes
towards participatory forms of planning diminished
the impacts of policy.

Well trained and broad base of professionals with
understanding of participation and commitment to
approach.

Evolution of participatory approaches in second stage.

Initial interface with communities effective and
successful in developing groups and micro-planning
processes.

Later, insufficient trained staff to meet mobilisation
objectives.

Training officers in micro-planning tools valued by
communities,

Skills well developed within PMU.

Significant improvement in levels of awareness of
participatory objectives and processes outside project
management unit, although limited commitment due
to tack of ownership of approach.




The Internal Capacity of the Municipality

Municipal Staff Capacity

Perhaps the most important message for municipal managers is that participalory activity requires special skills which
come with planned leaming opportunities, experience and training. In most cases, the individual and collective capacity
needed for promoting communily participation in the delivery of services and infrastructure is unlikely Lo pre-exist to any
substantial degree within a municipality. In general municipalities have relied on:

e staff who have not been exposcd to the principles and practices of participalory approaches; or

¢ technical staff who have been ‘thrown in’ to interact directly with communitics in the belief that no parlicular skills
are necded, s0 no training or skills development have been provided; or

* community development staff who are allocaled the ‘job’ of participation and may be trained and gain experience in

isolation from the rest of the municipalily.

In order to build staff capacity in (he skills needed to develop participatory processes, it is necessary to determine what
the existing staff capacity is, and whal capacity is needed to meet participatory objectives. Developing capacity in relation
to ultimate objeclives ensures that cfforts are targeted, planned and meaningful. In addilion to skills development, a
strategic approach to staff capacily building should confrant the institutional practices that also affect stalf willingness
and ability to play a sustainable role in community participation.

This section seeks to outline some of the key aspccts of a staffing strategy aimed at community parlicipation and to
provide illustrations of municipal experienice in this area (sce Comparative Table, Box 6.1). Evidence clearly shows that
staff capacily building does not, on its own, produce a supportive municipal context, Ydeally, it is carefully linked to the
other elements of municipal reform discussed throughout this chapter.

Skills Development

In order to improve municipal capacity for effective and ongoing participation, skills are required which enable officials
to work with communities, carry oul municipal functions, implement policies, and manage urban envitonments. 1t is
essential that stall skills are assesscd and a training/capacity building strategy is formulated. This will involve
consideration of whose skills should be built, how they should be built, and by whom. 1t may also mean filling gaps with
skilled professionals from outside the existing body of municipal staff.

Through the lessons of the case studies, key aspects of a training strateqy have been identificd. These are illustrated in
the adjacent boxes and outlined below.

|+ Horizontal Skills Development

While expericnce suggests it is essential to have a custodian of participation within the implementing agency, such as that
seen in the role of the Health Inspectors in Colombo (see Box 5.2), it is also clearly evident that participatory processes
are not integrated into municipal functions effectively when poverty, participation and communication skills are seen as
a ‘technical’ or ‘sector’ skill confined to one department. Community participation must be scen as a ‘process’ skill taken
up, to som¢ extent at least, by all departments. A training strategy aimed at improving the skill base of the municipality
should therefore have a *horizontal’ emphasis, i.e. skills should be developed in all disciplines associated with poverly and
the defivery of services to the poor, and should not be confinced to community development departments. Improving the
knowledge base of the whole municipality will emphasise the imporlance of participation and begin Lo improve the status
of the task. ‘Iraining and awareness building should therefore include engineers, planners, health and community
developmenl workers, as well as administrative decision-makers (see Box 6.4).
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Box 6.2

Municipalities and Community Participation

Training in Participatory Approaches and Methodologies
DFID Slum ITmprovement Projects India

The skills development initiatives developed in the DFID Slum Improvement Projects in five Indian cities, including
Visakhapatnam, provide a range of experiences and lessons for the training.of municipal staff in participatory approaches
and methodologies. In 1994, .a formalised approach to skitls development’ was established fallowing an agreement
between the donor (then ODA) and municipal partners that the Slumy lmprovement Projects (SIPs) needed to be more
participatory in their approach. - In the initial stages this took the form of one-off training events organised by the ODA
Field Management Office, but with time and increased confidence, this :approach evolved into a series of linked
interventions involving different municipal actors.

In the first stage, the Community Development staff were trained in participatory methodologies (PRA) through a series
of 3-day training werkshops conducted by local PRA trainers. The aim was to give participants practical tools to use with
communities to plan and monitor programmes. While the training was successful in generating enthusiasm for the tools
and approaches, in practice few participants were able to utilise thesé newly acquired skills as senior managers were
unfamiliar with the method and unconvinced of the benefits. The rigid procedural framework within which staff worked
meant that few were willing or able to innovate without management support. In order to overcome this problem, a
two-day workshop was ‘held in Calcutta for Project Directors, CD managers and other senior influential staff from the
projects. This training intreduced management-level participants to PRA methodologies but also focused on the objec-
tives of participation and institutional change. In order to raise the profile and attract participants, the internationally
renowned PRA advocate, Robert Chambers, was brought in to conduct the training. This proved successful and gave cred-
ibility to the promation of PRA.. The training was followed by a numbkr of senior officials participating in an overseas
study tour to Indonesia and 5ri Lanka. This aimed to expose managers to examples of community participation in other
urban contexts and to provide extensive opportunities for peer group debate over the benefits and possibilities of
participatory processes.

In a second stage, a more structured approach was designed to capitalise on the interest generated by the senior
managers' training, This built on the interest generated in a smaller number of projects. This stage was considerably more
intensive and action-focused than earlier training initiatives and included:

« initial training of trainers for core training teams from each project (made up of CD, health and engineering staff);
project level training of health, engineering and CD staff by core training teams;

« integration of PRA into selected project activities with regular support from local consultants;

» back-up from the DFID-as necessary e.g. to encourage manageément support; and

= a follow-up workshop for core trainers to share experiences.

One of the main constraints to the integration of participatory approaches into planning and implementation. of
infrastructure was. that the infrastructure programmes were managed by engineering staff. CD staff had little if any
influence because of their relatively low status and rigid organisational structures. Engineering staff were therefore
identified as a priority group for training in participatory approaches. This was achieved by intégrating a participatory
component into a UK-based training course for project engineérs. Experience showed that this training: was most
effective when facilitated by fellow engineers.

The key lessons from the SIP experience of skills development in participation include:

« the importance of convincing senior managers and influential individuals of the benefits of participatory approaches;

« the need for strategic planhing of training;

« the importance of starting with a participatory discussion and analysis of the constraints as perceived by municipal
officials; '

= the need for technical and moral support from trusted outsiders, especiatly local consultants;

« that training of engineers in participatory approaches is perhaps more essential than training CD staff because of their
key role in planning and delivery of infrastructure;

« that training will be most successful when accompanied by:changes in organisational practices and procedures such
as team work and community action planning: and

« that changes in institutional attitudes and behaviour are critical to génuine partnership approaches. ®

(Visakhapatnam Case Study)
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(1 Vertical Skills Development

Many municipalities have launched into participatory projects by dispatching unskilled, poorly paid and low status offi-
cials to the field to work with communities, Unsurprisingly, the development of participatory processes has been limited
hy the capacity of this interfacc. However, this is not to say that ficldworkers alone need knowledge and understanding
of community participation. Many skilled fieldworkers have lacked Lhe support of managers who are skilled in and com-
mitted to community participation and as a result they are unable to make any sustainable progress in building commu-
nity parinerships. Skills development in participatory approaches must therefore be established with a ‘vertical” emphasis,
starting with the most senjor officials (such as the Municipal Commissioners, immediatc deputies and departmental heads)
and building out skills at lower levels of the municipal hierarchy.

L. Target training to suit staff roles and responsibilities

The types of skills and knowledge required will depend on municipal roles and responsibilities. An important step in Lhe
training strategy will be a Training Needs Asscssment that defines the skills and knowledge available and the training
needed for each municipal role. 1t is essential that skills development is largeled.

* Senior managers need to establish a working knowledge of the principles of participation, the opportunities and
mechanisms for achieving this parlicipation, the constraints that may affect efforts, and most importantly the role of
management in alleviating constraints and promoting participation to create a receptive environmenl.

implementation. They also need to develop the technical skills and knowledge that promote community participation
(such as low cost, appropriate technologies and labour-based approaches to construction).

*  Community Development workers, often without formal education, need participatory skills training and experience,
but they may also need to develop confidence and management skills. 1f they are expected to discuss project-relaled
matters with communilies, Lhey also need knowledge of basic service options.

This may mean that multi-sector training in the principles of partlicipation is supplemented hy single-sector training.
Multi-sector training will facililate a team approach while specific sector training will provide the opportunity lor officials
to develop their ideas and knowledge within their own professional teams. An outline of the skills required for
participatory processes is provided in Box 6.6,

[T Address perceived ideas and constraints

Experience suggests that municipal officials perceive different constraints to community participation and are concerncd
with different issues. 1t is vital to approach the training of officials with an understanding of the constraints they perceive
in their own institutional and social framework. To this end, it is necessary 1o cslablish the views of municipal officers at
the outscl of the process and to tailor training packages to address specific concemns (for instance, building standards or
the risk associated with communily coniracling initiatives). 1t may also be necessary to disaggregate the benefits of
participation and to highlight specific benefits to each audience. In Faisalabad, the training package developed for WASA
officials was Lailored to suit their training needs and explained the benefits of participation in tcrms of their individual
and institutional Tunclions (sce Box 6.3).

L Select trainers and training forums to suit the audience

The experience gained in the formal training programme introduced by the DFID in the India Slum Improvement Projecls
(see Box 6.2) ecmphasises how important it is to carefully select who the trainers are and how Icarning will take place. For
instance, senior managers will not respond well to classroom situations but often respond immediately to the exposure
and knowledge gained from [icld visits and discussions with municipal peers in other urban municipalitics. They also
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Box 6.3

Municipalities and Community Participation

Formulating and Tailoring Training Programmes for Municipal Officials
Faisalabad Area Upgrading Project

The Faisalabad Area Upgrading Project placed a high degree of emphasis on training and skills development in the early
stages of the project. Training events were primarily intended to develop the capacity of the Project Management Unit
(PMU) Social Organisers working in the figld, but attempts were also made to involve the PMU management staff,
including the Additional Project Director and the Administration and Finance Officer. There were 8 full-time trainees.

The approach to training centred on building skills in PRA methods and techniques. Over a period of intensive training
of about 5 months, in-house lectures and exercises were organised together with visits to other projects and exposure
to training events organised by other projects and programmes. The latter included the Orangi Pilot Project, the
Baluchistan Rural Support Programme and the work of Aurat, a Pakistani NGO that provides support and training for
women. An external social development consultant led the in-house training initially through classroom-based activities
but without fieldwork exercises because of the concern that the trainees would give the community false expectations.
This approach proved unsatisfactory and an experienced Pakistani social development consuitant was appointed after 3
months and trainees were then encouraged to work in the field. Although the length of this training input has been
considered excessive, it provided the Social Organisers with a very strong participatory outlook that has served the
project well.

Training of project managers was less successful, and a number of key lessons were learnt as the project progressed. In
the first instance, project managers were invited to attend the same training sessions as the Social Organisers. However
many did not see the need or relevance of the training to their positien and role in the project. As a result, the
management received only limited skills development in practice, and a strong field team proposing participatory
methodologies found themselves in an unreceptive hierarchical government context. This undermined their efforts in the
field and ultimately in the sustainability of the project approach.

Similar problems have arisen in relation to the line agencies directly linked to the project. Without simultaneous training
and experience, these officials also find themselves at odds with the weti-trained and committed Social Organisers.
While some officials have absorbed some understanding of participatory procedures in the course of their interactions
with FAUP staff, they are some way from having a detailed awareness and commitment to the project approach. These
officials and the project itself would have benefited substantially from training events targeted at their own needs and roles.

Training continued throughout the project, but with less intensity than that attempted during the early stage. Ongoing

training initiatives included:

« overseas training for a limited number of project personnel, covering general social development, gender, project
administration;

= specialist short courses organised by non-government organisations and private-sector training organisations {mostly
week-long courses in gender, aspects of social development, credit and finance and management technigues); and

= regular half-day and full day in-house seminars led by consultants, project personnel and external local specialists.

Three key lessons were learnt from the training approach adopted on the Faisalabad Area Upgrading Project.

« The failure to draw in project management meant that the skills of fieldworkers were not supported at higher levels
of management and led to high levels of tension in the PMU. Training.in participation must include those managers
responsibie for the delivery process.

» The failure to engage with thase working outside the PMU such as WASA officials led to blackages in the delivery
process. There is a need to inform line department officials of the participatory approach and its potential benefits and
to supplement and adapt the technical skills of these officials so that they can contribute to participatory approaches.

+ The lack of attention to the mechanisms for making participatory.initiatives happen has meant that participatory
principles have not always been converted into the participation of communities. There is a need to focus on
mechanisms which officials can utilise to develop active participation. ®

(Faisalabad Case Study)
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respond to well known experts, Junior engineers and health professionals accustomed lo formal learning may respond
Lo classroom-based activity, may gain from field visits, but may not have the confidence to openly discuss issucs with
other municipal stafl. Extension workers may learn most cffectively through participatory workshops and closely
monitored ficldwork, The decisions of who, where and how should form an integral parl of the training strategy.

'] Develop an ongoing process of training

Municipalitics frequently send one staff member to one training wotkshop in participatory approaches or cost recovery,
and treat this as an isolated evenl. Instead, training slrategies nced to incude ongoing support and continuing skills
development. The impacts of Lraining should then be monitored and steps laken to adjust approaches to cnsure more
cffective results and that skills are aligned with the evolving nature of communily participalion. At the outsel, for
instance, fieldwork officials may need lo focus on techniques lor working with communilties, but at a later stage they may
need to focus on evaluation tools or appropriate technologies.

Staffing Policies and Practices

[t is important for municipalities ¢cmbarking on skills devclopment to acknowledge that capacity is nol limited to
improvements in skills alone. Staff with cxcellent community skills will benefit from staff policies and practices that
support their efforts in the ficld. For instance, the numbers of staff allocated to community work, the nature and
extent of their allocation to a project, their perceived status and the terms and conditions of their jobs, all affect their
capacity Lo implement participatory processes and to work with poor communities. It is essential therefore that
municipalities excrt as much control as possible and ensure thal staff policics are favourable to participatory
endeavours. In conlexts where good management practices have been institutionalised (such as job definition,
Lransparent recruitment and promolion procedures), a morc positive and satisfying work environment exists and
commitment to participation has increased.

' Staff appointment systems
Decision-making over the appointment or allocation of staff to participatory service delivery projects needs Lo consider:

» the skill hase of the officials appointed;

¢ the numbers of stalf required;

* the salary level and seniority of the officials;

* the terms and conditions of their employment,

Each of these factors is likely to affect the efficacy and sustainability of the municipal interface with the community (see
Chapter 5).

Evidence of problems encountered in a number of conlexts illustrates Lhe impact of inappropriate staff appointment
procedures on the ability and willingness of staff to perform allocated roles, In Pakistan, for instance, political
appointments al Deputy Dircctor level can undermine participatory aclivities carried out by Community Organiscrs.
Promolion systems in some Development Authorities favour status and connection over sectoral skills and knowledge,
Such appointments are clearly demotivating for staff working closely with communities who would benefit from
appropriately skilled management to direct and foster their work., In Colombo, a lack of fieldwork staff has meant thal
interaction with communities has been constrained by availability and time. More recently, communities complain that
they do not sec the allocated municipal representative regularly. Unfortunately, the CMC has had little power to increase
staff numbers.

The experience of the Bangalore Urban Poverty Project is rather different. Skill gaps identified in the Project Support Unil
(PSU} and in the Corporation included parlicipatory tools (social mapping, action planning and animation), group skills
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Box 6.4

Municipalities and Community Participation

Pyramidal Training Programme
Kerala People’s Planning Campaign

In early 1996, the State Government of Kerala launched the Kerala People's Planning Campaign (see also Boxes 3.2 and
5.11) which aimed to involve the people of Kerala in the development of the 5-year plan and annual budgetary plans for
all aspects of development in their local areas. Capacity building was seen as a crucial ingredient of the process and a
strategy was developed by the State Planning Board Campaign Cell to produce rapid, widespread results across the entire
state. A number of features were prescribed for this capacity building programme. For instance:

» the programme was to be designed to reach the broadest number of people possible to a level needed to produce viable
development plans:

+ the capacity building process was to be linked to the publicity and promotion of the reform of the planning process;
and

» the programme was to be developed with a limited budget employing as few paid staff as possible.

One of the key problems identified at the outset was that local level officials lacked the technical skills and
understanding of the processes of decentralisation to meet the objectives of the campaign. The training therefore focused
on the development of skills of both elected local representatives and a supporting structure of local officials. In order
to reach the broadest number of people, resource persons were trained through a pyramidal (or cascading) approach
previously adopted in the Kerala Total Literacy Campaign. This involved the training of Key Resource Persons (KRPs) at
state level. These KRPs trained District Resource Persons who then trained the Local Resource Persons at municipal fevel,
responsible for the facilitation of the Ward Conventions and the primary mechanism for the planning process. The
numbers of people initially envisaged were underestimated. In the second stage, 660 state level, 11,800 district level,
and 100,000 local level resource persons participated in the training programme.

A key aspect of the strategy adopted was to precede each and every stage of the planning process with a training event
focused on the information and skills neetdled for the successful completion of that stage. This included the goals and
philosophy behind decentralisation and the people's planning process, the legislative provisions and campaign phasing,
participatory and planning methodologies and techniques, the documentation process, sectoral development, integrated
development and the role of scheduled castes and tribes and women. Local government and management institutes led
training initiatives of various forms (training camps, lectures, participatary workshops and project elinics} dependent on
the trainees and objectives. The strategy for the formal training was implemented with great flexibility and a willingness
to adapt to gaps and weaknesses, The process also relied heavily upon indirect and informal learning processes.

Despite the broad and rapid response that was achieved, the key lessons arising from this approach were the dilution of
training and information transfer by the time it reached the local level and that training alone did not produce the
capacity required to produce viable plans. In response to those lessons, capacity building was broadened to include:

+ the formation of task forces responsible for leading at municipal level and supported by trained resource persons;

+ the identification of future training approaches methods such as project clinics, models, demonstration wards, and
inter-ward study tours;

« the development of the Voluntary Technical Corps (discussed in Box 5.11) to underpin the planning process with
technical skills;

» the appointment of full-time Municipal Campaign Co-ordinators to initiate feedback and exchange, to improve
integration, and to introduce mechanisms for addressing cross-cutting issues; and

+ the development of plan guidebooks and sectaral handbooks to provide guidelines and document the lessons learnt in
the Campaign.

While the institutionalisation of the training process is still in its early stages, a significant achievement has been seen
in the attitudinal change brought about through the training and campaigning process. Despite the initial scepticism,
the lack of quality in training and information transfer, and the financial and resource constraints, the training process
still brought about significant reform. |t created a foundation for angoing improvement of planning skills and greater
empowerment of the people of Kerala as a resource for development planning and decision-making in Kerala. ®
(adapted from lsaac, 1999)
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{conflict resolution, group dynamics) as well as leadership development, training skills and micro-finance. When the PSU
explored the possibility of employing professionals from the NGO sector (o fill thesc skill gaps, project procedures
{specifically that staff salaries conform with government pay scales) resulted in an inability to recruit the skilled
professionals required.

Local government in India is increasingly recognising the need for appropriate appointments and for skills to match
responsibilitics, However, il is difficult within rigid institutional staff structures to reorganise posts and to build greater
depth in skilled staff. As a result, many Indian municipalitics wishing to bring in particular skills or to boost communi-
ty development departments have avoided the constrainls of appointment systems by taking on stall on fixed term
contracts. These steps, seen in Indore to boost the team of communily organisers, in Cochin Lo bring in accounting skills,
and in Ahmedabad to appoint qualified middle managers, have had mixed success.

A number of factors appear to influence the efficacy of contract appointments:

* the degree to which contract staff members are accepted by fellow staff members;

* roles and responsibilities and the degree to which these are matched by support from administrative and political
leaders;

® the nature and exlent of skills in municipal systems and procedures, and the extent o which they are assisted by their
colleagues;

® the consideration given to their prospects at the end of the fixed contracts; and

* the degree 1o which newcomers can remain unaffected by negative institutional culture and fulfil the task allocated
to them.

|1 Staff transfers

Stafl transfers also have a significant impact on the sustainability of participatory processes in a municipality.
Municipalities atlempting to c¢stablish participatory processes generally do not have a supply of skilled individuals 10 draw
upon, and the transfer of key individuals can create exlensive setbacks if they cannot be replaced. In a few cases, these
transfers may be brought into effect because their participatory skills are needed clsewhere, Mare commonly, however,
transfers arc politically motivated. Skilled staff, versed in community-led processes and advocacy, for instance, frequent-
ly cross paths with senior officials and municipal councillors not fully in agreement with parlicipatory strategies and
processes, and promptly find themselves transferred. The toss of these skills can serivusly hamper project progress and a
constant turnover of staff creates discontinuity, demotivation and disruption. The ‘vertical” skills development approach
discussed above helps to create ownership of the process at leadership level and to reduce conflicts Icading to transfers.

LI Incentive structures

Staff capacity is also affected by formal and informal incentive structures. These structures need to be reformed in accor-
dance with good practice but must also take account of changing roles within the municipality. For instance, engineers
are typically judged on Lheir ability to undertake projects to meet time, cost and qualily parameters, It engineering staff
are instructed to incorporate community participation into their work, the evaluation of their performance {and thus
promation and salary) must be refocused to include participation and sustainability indicators.
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Box 6.5

Municipalities and Community Participation

Staffing Reforms
Surat Municipal Corporation

Prior to the outbreak of the plague and the appointment of a new. Municipal Commissioner in 1995, the Surat Municipal
Corporation was beset with unmotivated and unskifled staff, many of whom were unable or unwilling to carry out their
responsibilities.  The reforms introduced into the Corporation included changes 1o staffing policy to improve staff
petformance of allocated tasks and staff take-up of new procedures. This was achieved largely by on-the-job training
that improved the knowledge and skills of those staff exposed, through field visits, to inadequate services and
deteriorating infrastructure. This was neither a smooth, flexible process, nor one welcomed by the staff, but the speed
at which the reforms were undertaken by SMC management did not altow for staff objection or retribution.

A number of areas were targeted to bring about change in staff capacity. First, efforts were made to improve the status
of staff working in poor areas of the city. For instance:

* Anganwadi (kindergarten) teachers and workers traditionally provide an important entry point for poverty reduction
initiatives in slum areas. They have substantial knowledge about children and household circumstances in their
neighbourhood, and as such have proven to be of great assistance to municipal officials. However, their low salary
of Rs. 400 and Rs. 200 per month respectively (approx. $10 and $5) under a state government grant did not acknowl-
edge their role. In order to provide them with greater status and respect, and greater incentive to work towards a
cleaner environment, the Corporation now pays them a supplementary salary,

¢ The massive upgrading and cleaning programme also prioritised the neighbourhoods occupied by the sanitation staff
themselves on the basic premise that staff motivation and standards would improve if their own living conditions
were improved. As a result, sewerage systems, water supply, roads, street lighting, sanitation and conservancy
services were upgraded in municipal sweepers’ colonies,

Second, a multiple-worker system was introduced in slum areas to co-ordinate the welfare and health activities
undertaken by the Corporation. The multipte-worker system makes one fieldworker responsible for a population of about
five thousand persons, and includes municipal services such as health, community development, mother and child care,
malaria control and immunisation. This integrated system aimed to counter the overlaps and gaps in targeting the poor
that were commonplace under a system divided between different officials and departments. The single point
responsibility was associated with a systematic and regularised approach to field visits that improved the frequency and
the certainty of municipal visits. Slum residents now know the date, time and purpose for each visit by the Multipte
Worker, and can plan accordingly.

The Sanitation Department of the SMC was a target of the capacity building process. This was brought about by a broad
range of changes and incentives.

s Staff numbers in the sanitation department were increased by 10-15% in all zones.

* Roles and responsibilities were clarified to ensure staff could not deny their responsibility for activities. The
distinction between works and responsibilities was removed. Al staff in a Zone, including Zonal Officers and
sweepers, were held responsible for the conditions and problems of an area.

¢ Grievances demotivating the sweepers (unpaid leave, medical bills, etc) were also resolved.

The fieldwork procedures introduced gave senior management ample opportunity to monitor the performance of staff in
the field. In order to recognise the efforts of individuals in the field, particularly those who were poorly paid, but whose
work substantially improved the health standards of the city, the Commissioner introduced a system of awards and
personal letters to acknowledge and thank those who had performed well.

Despite the formal and resolute manner in which the Municipal Commissioner approached the staff reforms in the SMC,
the process significantly improved the status of those staff working with the poor. Many of these community workers
comment on the concern the Commissioner showed for their welfare. They admired his leadership and the visible impacts
of the reform process. ®

{Ahmedadad Case Study)
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Skills Required to Promote Community Participation
Summary Table
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Municipal Managers

(and senior officials of line
departments and agencies)

;

Interface’ staff
(interacting directly with the
community)

All implementing staff

{CD staff, planner, engineers)
require a general level of
knowledge.

Technical staff

should have detailed knowledge
in each of their subject areas.
Participatory skills complement
existing technical skills, they do
not replace them.

Managers, project and
administrative staff

In addition to understanding
the principles of community
participation, managers need to
understand organisational
refarms,

it

Require detailed knowledge of the elements of participation, including:
problem identification

.

Require detailed knowledge of the vehicles of participation:

assessment of community capacity

development of community organisations

training and development of community leadership

support for women and vulnerable groups, understanding of gender needs and

-

needs assessments

understanding of community perceptions of their poverty, the nature of poor
communities and constraints to participation

understanding objectives of participation

awareness of options for community roles

tools and techniques of participatory planning (PRA) management and imple-
mentation (social mapping, interviewing, focus group discussions, microplanning)
technigues for enhancing the role of the community in decision-making
participatory menitoring

relations

group dynamics and consensus building
negotiation and dispute resolution
household finance and micro-finance

working with NGOs

participatory planning

options for upgrading services

levels of service options

low cost technology options

labour-based approaches

community contracting options

mechanisms for ensuring technologies meet the needs of women

land tenure and regularisation

assessment of technical, economic, environmental and social feasibility
alternative forms of procurement

assessments of affordability and willingness to pay criteria and cost recovery

options

options for operation and maintenance

strategic planning
organisational skills

project management

financing systems and sources

working with external actors

impacts of organisational structures, systems
human resource development, staff management

attitudinal reform

monitoring and evaluation

I :”MH}?W S
G
Need to develop a basic understanding of the principles of participation and
the processes to be undertaken by their staff:

« the elements of participation
» the vehicles for participation
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[MMM 6.7

Municipal Structure
Comparative Table
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Project managed through special project cell
(SNP cell) managed by the Deputy Municipal
Commissioner

Separate from Engineering Department and
Community Development cell.

Project managed through semiautonomous
project management unit called a Project
Support Unit and under the control of a
Steering Committee

Entirely separate from municipal functions,

Pilot phase managed through PMU
Organisational arrangement reorganised in
main phase through municipal line
departments

Project management placed in the Urban
Poverty Alleviation Department.

Activities carried out by line departments
Emphasis placed on the role of the Zonal
Departments

Undeveloped community development
department and participation limited to
monitoring activities,

Established Urban Community Development
{UCD] wing became project management
office

Technical staff seconded to UCD

Project and non-project activities separated.

[

-

-

Project prioritised

Effective management

Development of staff capacity delayed as there was little transfer
of skills.

Unclear. departmental ownership of completed project interventions.

Little disseminatioh of skills and capacity to mainstream municipal
departments and staff

No staff specifically aliocated to co-ordinate

Na regular contact

Isolated and remote

Sustainability of project interventions unlikely through municipality.

Project is perceived as community development project and is not
considered as a part of mainstream municipal activities

Lack of support from engineering department

Low status of UPAD has resulted in significant marginalisation.

Accountability developed through structural and procedural reforms
provided a strong impetus for improved service delivery. Also
provides:a receptive context for broader participatory initiatives,
but not yet tested.

CD and participatory activities marginalised by taking on the larger
multi-sectoral work

UCD lost identity and mainstream role

CD Staff marginalised

Effective co-ordination of PR initiatives, and integration of
participation

Established the role of the UCD department in any paverty-related
service works,

i 1 g
Ca!,wm» Myn lﬁ l « Managed by Community Development * Location gave the department status and added influence
n M g
’dpmwét@ofp z‘, 7 : 1 Department in a high status and well » Community perceptions improved by the central positioning of the
established Public Health Department. Community Development Department.

I

(‘UH&"% .

Managed through a Project Managemenit
Unit functioning independently from the
municipality, development authority and line
agencies. Management staff not committed
to participatory approaches.

Managed through a PMU semi-detached
from mainstream government departments
Senior personnel seconded from Housing
Directorate assisted in establishing links
Gradual transference to municipality as pro-
ject progressed.

Participatory activities and skills marginalised in separate unit
Activities not integrated into mainstream municipal activities
Efforts to create ownership in the WASA required to link initiatives.

PMU structure facilitated the establishment of participatory
processes and- transfers passed skills on

Significant impact of personnel disseminating skills in parent
departments.




The Internal Capacity of the Municipality

Effective Municipal Structures

The departmenlal structure of a municipality and the manner in which community participation is integrated into that
structure is onc of many internal decisions which will affect the capacity of the municipality (o fivst establish, develop,
and then to integrate and sustain participatory processes. Municipal experience suggests that there is a great dcal of
leeway for differing organisational arrangements. These range from isolating parlicipatory projects in project management
units to mainstreaming projects through line departments {sce Box 6.7). Yet despite the diversity of organisational
structurcs that have been lested, some promoled by donors, it would appear that organisational structures which
effectively devclop, integrate and sustain participatory processes are difficull to achieve. Some of the key models for
service delivery in municipalities, and the blockages to the integration and sustainability of participatory processcs that
result from organisational structures, are discussed below.

Organisational options for service delivery to the poor

] The central role of the Engineering Department

Traditionally, municipal structures tend Lo be hierarchical and have evolved Lo suit policics and implementation processes
where the municipality is the provider and the poor are beneficiaries. The arrangement found in most municipalitics that
lack exposure to community participalion is onc in which Engineering Departmenls have sole responsibility for
infrastructure provision and Public Health Departments provide solid waste services. As departmental status is oflen
associated with high spending power, enginecring departments are in a position to dominale decision-making, and
supply-driven solutions are often implemented in isolalion, with litle co-ordination with the other departments working
with poor people.

In such a municipal context, the Community Dewclopment Department (if it exists} gencrally has a low status and is
marginalised within the organisation. Community Development Departments have low budgets and slaff are often poorly
qualificd. Department heads are less senior and less powerful than Engineering or Health Departments, they arc less
cstablished, they are perceived as marginal and no more than a project necessity. They often employ more women than
other departments. The lack of status means that co-ordination with the Community Development Department is rarely
prioritised and frequently undermined, If responsibility for community participation has been handed to the Community
Development Department, and not considercd as a responsibility of all, the participatory process has, in practice, a low
priotity. In such a situation, limited project-based results may be possible, bul it is unlikely that participatory processes
will be integrated into mainstream municipal functions.

[ ] Project Management Units

Many decision-makers have responded to the domination of engineering-led solutions and sought Lo increase the focus
on parlicipatory processes by opting for independent project management units (PMU). A PMU can offer the opportunity
to develop a unified, mulli-sectoral tcam outside routine municipal functions and can cnable the introduclion of new

lechniques, such as community parlicipation.

While this organisational structure has been scriously criticised because it removes ownership from the mainstream
municipal departments and ultimately risks sustainability, in terms of participation a PMU does allow for the tesling and
development of participatory approaches and provides a small cell of positive attitudes. This is valuable in contexts where
participation is threatening to existing structures and participatory processes would not have had the opportunity (o
evolve if they had been placed centrally in the municipality. There are cases where PMUs Tacilitated (he initial develop-
ment and gradual integration of participation within a municipality in this way.
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Municipalities and Community Participation

The Limitations of Project Management Units
Bangalore Urban Poverty Project

As the main objective of the Bangalore Urban Poverty Project {BUPP) was the creation of an innovative mechanism for
multi-agency co-operation in urban poverty reduction, the project was intended to provide an institutional structure
with sufficient autonomy for experimenting with new approaches in urban poverty reduction. The main mechanism for
partnership between the key partners (the Bangalore Municipal Corporation and the Karnataka Stum Clearance Board)
and the project was a specially constituted Steering Committee headed by the Secretary for Urban Development with
representation from senior officials in BCC, KSCB and other concerned agencies.

A Project Support Unit (PSY) was set up as the executive arm of the Steering Commitiee - a semi autonomous unit with
its own staff, budget and management systems. The independent nature of this unit meant it could operate in a more
flexible manner than might be the case if the project were located within the Corporation or the Sium Clearance Board.
Through the Steering Committee, it would nevertheless be responsible to the main urban development agencies. The key
role of this unit was seen as supporting other more permanent agencies involved in poverty alleviation to help them ful-
fil their roles more adequately.

As the Corporation was perceived to have insufficient resources for developing new approaches to poverty reduction, at
the outset it was envisaged that the Municipal Corporation would work closely with the PSU on all matters relating to
slum upgrading and habitat improvement. The decision to ensure that the PSU would remain independent was seen as
particularly important in the context of the Bangalore Municipal Corporation, where community development falls under
the broad remit of the Additional Commissioner rather than a specially constituted Urban Community Development
{UCD) cell. The Corporation has been slow to form an urban poverty cell and in the absence of any substantial capacity
to-undertake multidisciplinary, participatory urban poverty activity, it was felt that it would be mare effective to establish
a well trained independent unit, through which the city could channel resources for urban poverty reduction.

Neither the Corporation nor the PSU have been guided by any cohierent strategy which has indicated the main roles and
responsibilities of each of the main project partners. Indeed, senior corporation staff highlighted this as a major gap in
the whole BUPP approach. A key problem appears to have been the lack of any clearly defined operational plan or
framework for the project identifying and allocating responsibility for the main outputs and activities. This is especially
critical in a project emphasising the concepts of partnership and convergence.

Within the Corporation there has been a lack of any clear understanding on the part of senior line staff as to how to
buitd and maintain an effective partnership with the project. There have been no staff specifically assigned to act as
liaison between the project and the Corporation and no line staff allocated duties relating to the partnership. This has
meant that there has been no regular contact between the PSU and key line departments in the Corporation and no
structure established within which this could happen. In the absence of such a structure, partnership activities have been
completely ad hoc. This has resuited in the project being seen as isolated and remote. Corporation staff have lacked skills
in the areas that the project has been attempting to promote, and the structural arrangements have not enabled capacity
building.

This BUPP model of urban poverty reduction was designed to bring together government and NGO actors within a single
institutional framework as a semi-autonomous body. This case demonstrates both the strengths and weaknesses of
creating a separate organisation for.urban poverty reduction outside the structure of municipal government. Whilst such
a structure clearly enables a greater measure of independence and innovation, with greater opportunities for NGO
involvement in decision-making and implementation, it also hightights the weaknesses of such a model, which tends to
be seen by the wider urban governance agencies as external and incidental to their work. At the same time it shows
that, whilst the greater opportunity for experimentation has generated benefits in relation to new and more participatory
ways of working with the poor, these are neither wholly innovatory nor sufficiently substantial to offset the
disadvantages of its separation from the mainstream municipal government operations. ¢

(Bangalore Case Study)
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Conversely, other experiences of project management units have revealed that capacity frequently remains isolated. The
lessons learnt in Bangalore (see Box 6.8) and Faisalabad indicate that skills development is not casily transferred from the
PMU to the municipality, opportunities for synergy and informal dissemination within the municipalily are missed and
the process lacks ownership and commitment within the broader municipal forum. This loss is critical to municipal capac-
ity building and can considerably outweigh the small gains of an isolated unit,

'l Management through Line Departments

Unlike the PMU model, many mulli-sectoral poverty reduction projects are organised and managed through the line
departments of the municipality, with the aim of mainsircaming poverty-related aclivilics. Under the guidance of skilled
managemenl, line departments may engage in the project objectives and sustain interventions in the post-project stage.,
This arrangement is generally considered preferable by donors who are looking for mcchanisms that promote the

sustainability of the project outputs.

Yct this model encounters problems relating to the status and capacity of the host department managing the delivery
process. For instance, in Visakhapatnam the process of hosting a large stum improvement project undermined the previous
responsibilities of the Communily Development Department and threatened its ongoing existence (see Box 6.9). In the
Cochin Main Phase,2 management responsibilily was placed with the Urban Poverty Alleviation (UPA) Department in order
to promote the importance of community participation and social inputs within project delivery, and to avoid the domi-
nation of engineering-led solutions in the process of improving environmental conditions. In practice, however, the
selected department has a low status and is marginalised within the Corporation of Cochin (CoC). The contribution of
the CoC Engineering Department was nol cffectively facilitated and the services component of the project stalled. The
problem was further cxacerbated when the UPA department was moved from the Corporation headquarters and the
physical distance between the Engineering and UPA Departments made it more difficull 1o obtain the interest and
commitment nceded for effective engineering inpuls.

Conversely, in Colombo, the placement of the Communily Development Departmenl within the Public Health Department
in the Colombo Municipal Corporation illustrates how high status departments and effective managers can underpin
participatory initiatives {see Box 5.2).

L= Project Cells

Another organisational model for both multi-sectoral and infrastructure projects is the project cell. Not as isolated as the
PMU, a project ccll Tunctions within the municipal organisation, has a core staff and draws on the resources of other
technical departments as required.  In Ahmedabad, such a separate cell has been created and is onc of the many
responsibilities of the Deputy Municipal Commissioner. It sits outside both Community Development and Engineering
Departments but within the control of a senior mainstream municipal manager. Engineers and town planners are deputed
lo the project and the community development activities are carried out by an NGO. On the one hand this arrangement
has ensurcd that the Slum Networking Project was prioritised by the municipality.  On the other, the organisalional
arrangement has mcant that there has been little transfer of community, poverty and participation skills to any line depart-
ment normally responsible for these municipal functions.

| I Zonal Offices

Another model of organisational reform is the devolution of power to the sub-municipal (or zonal) level. The intention
of this shift, illustrated by the Sural Municipal Corporation (see Boxes 6.5 and 7.2) is to place the responsibility for
effective scrvice delivery and public health management closer to the communitics and problems, and to make the munic-
ipality more accountable for their performance. Through this reorganisation in Surat, the responsibility for the city, ward
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Box 6.9

Municipalities and Community Participation

Municipal Structure
Municipal Corporation of Visakhapatnam

The Municipality in Visakhapatnam has had an Urban Community Development (UCD) Department since 1979. UCD
activities were extended in 1982 with support from UNICEF through: the UBS Programme. The emphasis of the UCD
programme during this period was in developing community participation in planning and implementation of slum
upgrading, health, education, literacy and community and women's development activities. The emphasis on community
participation was reflected in the staffing of a UCD wing dominated by community development staff. Technical expertise
was provided from relevant departments (primarily engineering and health) on request.

After the inception of VSIP in 1988, the UCD wing became the Slum Improvement Project Office. This move changed the
nature and the structure of the UCD. Rather than a community development department working with other departments
on specific programmes, the VSIP Project Office seconded in engineering, planning and health staff, and functioned
independently.

This integrated structure proved convenient for project implementation and provided a number of immediate and long
term opportunities and advantages:

= allowing urban poverty programmes to be co-ordinated through one department;

+ enabling community participation to be recognised as a legitimate component of urban poverty programmes;

» developing a cadre of staff with professional competence and extensive experience of working with communities and
government;

« establishing the UCD staff as key members of the team who the engineering department automatically consults and
involves in the planning and implementation of infrastructure in low income areas; and

« creating a body of experience and institutiona! learning which can be utilised in the planning of new programmes.

Despite these benefits, the structure also created a number of institutional problems. Although the Project Memorandum
viewed the existence of the UCD department as a major advantage for project implementation, in practice the project
design appears to have contributed to its marginalisation over time, The project is clearly designed as a sheiter project
‘integrating’ community development and health activities, rather than a community development programme.
Recruitment of engineering and health staff into the UCD resulted in CD staff effectively being sidelined to implement-
ing community development activities, and the process of organising the poor into neighbourhood groups for collective
action became marginalised. By the time CD activities were incorporated into an implementation manual they had been
reduced to the administration of a set of specified activities.

In addition, many of the UCD staff members, including those formerly employed under the UCD wing, now have unclear
status in the MCV. Although the department had a long established identity in MCV and the staff were funded fully by
the municipality before the beginning of the project, the ODA intervention, which included the payment of UCD staff
salaries for 8 years and redefined the department as a Project Office, and the organisational approach to the project, had
the effect of de-institutionalising the department within the municipality. The problem was initially aggravated by the
fact that neither the State nor National Government led a regularisation of Urban Community Development Departments.
In the current context, even though the 74th Constitutional Amendment allocates this function to municipalities, and
higher levels of government commit more and more resources to urban poverty alleviation to be managed through UCDs
(now Urban Poverty Alleviation (UPA} departments), the marginalisation problem continues. There has been strong
pressure from elected representatives to disband the department.

Seconding engineering, planning and health staff to UCD afso meant that there was a separation of ‘project’” and 'non-
project’ health and engineering activities during the project lifetime. This has resulted in little cross-fertilisation of ideas
between project and non-project staff. It also means that there has been no development of permanent mechanisms for
co-ordination between UCD and other departments, either for poverty or non-poverty focused work. One of the major
issues is that UPA programmes have yet to be mainstreamed as a regular municipal function. They are considered in the
same light as health and education sectoral programmes- and have a different institutional status. Social perspectives
are not generally integrated into the health and education programmes as organisational expertise lies in the UCD
department. As a result, ‘participation’ is only perceived as refevant to activities undertaken through the poverty
reduction project or programmes.

{Visakhapatnam Case Study)
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and neighbourhood levels of infrastructure and service delivery was not then subdivided betwcen departments. The struc-
tural reform that took place in Surat aimed at tackling and managing service delivery problems in the areas where they
occurred. Zonal offices were given responsibility and held accountable for the performance of waler, sanitation, solid
waste (and other) services. Parallel procedural changes cnsured the transparency of activities at the zonal level.
Communities can visit their zonal office to make complaints and access information and assistance.  While Lhis has
undoubtedly resulled in a cleaner city and much improved services to poor areas, communily participation was only envis-
aged in terms of the moniloring and evaluation, and was not an integral objective of the reorganisation.

Identifying appropriate management structures

In summary, the various modcls highlight a number of important issues that should be considered in Lhe selection of
appropriate municipal structures. These include:

* identifying the impacts ol organisational structure on community decision-making and the evolution of participatory
processes;

* creating space for establishing participation and building confidence at the outset;

* improving the access of communilics 1o the municipal institution;

* considering the transfer of skills versus the loss of skills developed in temporary organisations;

* addressing the implications of hierarchy and status of departments and managers and the capacity of a department
to function effectively; and

* delegating to lower levels versus improving the profile of participatory initiatives.

As the delivery of services and infrastructure to the poor is frequently a marginalised and low status task within the
municipalily, and incorporating the parlicipation of the poor can accentuale this marginalisation, the organisational
arrangements within the municipality for promoting community participation will have a significant effect on the benefits
of the participatory project and the sustainability of the participatory process. Yet efforts to protect the process frequently
result in a lack of integration and sustainability, while efforts to mainstream the process can result in domination,
marginalisation of dcpa'rlmenls and compromise of participatory objectives. Effective structures arc difficult to achieve
without significant attitudinal change throughout the whole municipality. Structural change should be co-ordinated with
other elements of municipal reform (such as skills development and procedural change) and a strategy formulated which
responds to the participation envisaged and the vehicle of delivery adopted.

’101



102

Box 6.10

Municipalities and Community Participation

Systems and Procedural Reform
Surat Municipal Corporation

The development of management capacity in the Surat Municipal Corporation {see also Box 7.2) was closely linked to
the introduction of new systems and procedures relating to municipal furictions. These changes were fundamental and
reflected the spirit of change in the municipality. The procedural reforms addressed monitoring, maintenance,
management and information, planning and procurement and construction procedures.

Monitoring and Maintenance Procedures

A fundamental change that fed to.the improved sanitary conditions of Surat was the formalised and prescribed approach
to field visits by municipal .officials. Changes to fieldwork procedures had two main aims: first, to improve monitoring
and, consequently, the efficiency of service delivery; and second to build a clearer understanding of the nature and
impacts of service deficiencies (specifically, solid waste, water and sanitation) experienced by poor people.

Field visit procedures were developed which:

= increased management présence - all levels of management were directed to spend 5 hours in the field every day,
including the Municipal Commissioner and Deputy/Zonal commissigners;

+ introduced joint visits - senior management was expected to:accompany Ward Sanitary Inspectors and Sub-
Inspectors to-develop a greater understanding of the scope of their work and the problems they encountered;

+ focused on the poor areas - at least 50% of the time allocated to fieldwork was to be spent in slum areas to enhance
knowledge of the poor and their problems;

« increased random visits - unannounced visits were carried out to improve the performance of middie and lower level
staff; and

+ promoted immediate action - radic communication was established to facilitate rapid responses to environmental
problems (the previous requirement for written authorisation was removed).

Each zone was managed and monitored through a pyramidal structure that.resulted in prompt identification of problems
in the field, immediate notification to zonal offices and actions by officials responsible for rectification. This process
brought about greater interaction between levels of management and implementation staff within the Corporation, and
between the Corporation and the communities themselves. 1t significantly enhanced the accountability and
effectiveness of decisions made and has, to some extent, improved the skills of those previously shielded from the
problems of the field. In the SMC, this change in culture became known as a change from ‘AC to DC' (from Air-
Conditioned Offices, to Direct Chores).

The SMC also introduced a system of micro-managing problem areas of the city in an effort to rectify the imbalance in
the allocation of resources within the city. This resulted in the identification of nuisance spots; systematised removal of
waste on streets; collection of waste in containers and dustbins; cleaning areas surrounding waste bins and containers;
twice daily cleaning and removal in high traffic areas (such as markeéts and densely populated areas); daily group
meetings and visits. With this procedural change, the coverage of solid waste collection increased from 35% to 95%
with an additional investment of 10%. The quantity of solid waste removed increased by 60%.

In order to redress public grievances and to rectify environmental problems.in the city as quickly as possible, a
system of reply cards was established for both sanitation and engineering complaints. Procedures for sanitation
complaints were introduced which stipulated immediate response and set down deadlines for actions. For instance:

= the AMC response time fo public health complaints about dead animals, water leakage and solid waste collection was
limited to 24 hours;

» the response time for engineering complaints such as lighting; building debris and drainage was also amended to 24
hours; and

+ complaints such as removal of dirt and waste, exposure to insecticides, and blocked drains, repair of standpipes, public
roads and new drainage connections required action within 24-48 hours,

The complaints system promoted transparency and accountability by requiring Zonal Offices to respond in writing to the
citizen making the complaint. In more than 90% of cases, complaints were being addressed and problems resolved
within the stipulated time period,

(continued in Box 6.11)
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Municipal Systems and Procedures

Local government has generally been characterised by the burdensome and bureaucratic nature of procedures and systems.
In many cases communities complain that such systems make municipalities inaccessible and restrict the degree to which
they can, in practice, become effective parlners. Cumbersome systems affect community morale and (rust can be lost if
procedures are overly bureaucratic and slow to produce resulls. Municipal efforts to involve communities in service delivery
projects can benefit substantially from strategic and practical revisions to well-entrenched municipal procedures thal
constrain community participation. Experience suggests that there are viable solutions to most procedural constraints to
participation and in many cascs these solutions may already be possible under existing legislation and procedures.
Frequently, however, procedures are formulaled al higher levels of government and municipalities must apply for waivers
and approvals to bring about cven lemporary procedural change (see examples of methods of producing change in Box
6.12). This process of changing cslablished procedures can prove extremely difficult without the support of high level
political and administrative management.

Some of the procedures affecting municipal capacity for communily parlicipation are discussed below.

Financial Management Procedures

In many municipalities undergoing reform, procedural change has focused on improving the processes used to manage
municipal functions. Foremost amongst these are reforms to financial management such as compulerisation, accounting
procedures, budgeting and budgeting control procedures as well as MIS for billing and collection of property tax. Reform
brings about improved information, greater transparency and accountability to the public, and greater flexibility. These
are all necessary for establishing effective and sustainable partnerships with external organisations. In Ahmedabad and
Sural, for instance (see Boxes 6.10, 6.11 and 6.13), municipal reforms focused on getting the ground rules right. They
focused first on ensuring that the slralegic capacity of the municipality was in order and then carried out procedural
reforms in association with organisational, financial and staffing reforms. In Ahmedabad this was accompanicd by the
Slum Nelworking Project, which introduced community cost-sharing successfully because the Corporation had visibly
rectified ils financial status.

Many municipalitics initially base procedural change on a need to mobilise additional resources with community funds,
but rarcly recognise that this move changes the role of the community from beneficiary to co-financier, and thal places
a responsibility on the municipality to perform. Problems frequently appear to occur due to the annual budgeling process,
restricting expenditure to budgets prepared well in advance, and restricting the Alow of Tunds Lo suit financial years.
Despite the success of Ahmedabad in mobilising community funds, the municipality failed to make their financial contri-
bution in a timely manmer because the project was budgeted for the following financial year and the AMC was unable to
release funds earlier. This affected community trust and threatened Lo involve communities in addilional cost. Ullimately,
the privale scctor partner, not constrained by the inflexibility of budgeting procedures, was able to cover the municipal
contribution temporarily.

Project Planning Procedures

In the context of an effective and sustainable municipality, procedural change in relation to services and infrastructure is
not onerous but a part of an integrated effort to greater efficiency. In most municipalities, however, procedural change
only occurs at the project level. 1t requires significant commitment on the part of the iniliator and visible and immediate
benefits il it is Lo become sustainable. Changes to project planning and design procedures (such as those in Kerala and
Colombo, discussed in Chapter 4 and illustrated in Boxes 4.8 to 4.10) can be absorbed if the will and the management
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Box 6.11

Municipatities and Community Participation

Systems and Procedural Reform
Surat Municipal Corporation

Contract Procurement: Procedures

A contractual system of unit rates was introduced by the SMC in 1995-6 to facilitate immediate appointment of
contractors for construction works. Through this mechanism of locally approved unit costs, the Municipality is now able
to award works ta any competent agency without inviting tenders. Works undertaken under the unit rate system include
small works such as the construction of pavements and street paving in.poor areas, laying of sewers, water supply and
storm water drains, cohstruction of compound walls, maintenarice of buildings, planting of trees, construction of
communal pay toilets and erection of street lighting poles.

The implementation of the unit rate system has had significant impacts, specifically:

« facilitating emergency work to be undertaken without delay;

+ easing the workload of Zonal Officers normally responsible for estimating and decision~making (Zonal managers can
now sanction works up to a limit of Rs, 2.00 lakhs (approx $5,0001);

» standardising the costs of similar works {to the same standards and specifications) in different zones; and

= reducing administrative procedures and time for tendering routine works, including operation and maintenance works.

In order to expedite the completion of works essential to improving the environmental conditions of the city, the SMC
management introduced procedures for the management of small works that placed time constraints on the
construction programme. A time. limit of six months was placed on works facilitated through the unit rate system. The
enforcement of this procedure has encouraged junior engineers responsible for supervision to minimise delays in
completion of works. Should they fail to bring the work in on time the procedure requires them to submit a six-page
explanation to the Commissioner. {(As the submission is to be written in English, most engineers prefer to focus on
ensuring the works aré completed).

The SMC also implemented a number of steps to improve the contract procurement system (such as estimating, tendering
and contracting). Apart from the introduction of the unit rate system and the time limits for completion of smalt works
projects, a Research and Analysis Cell was formed. All estimates costing more than Rs. 2.00 lakhs (approx. $5000) are
reviewed by the Research and Analysis Cell in order to minimise discrepancies in the preparation of estimates and tender
documents. Heavy penalties were introduced for delays. Procedures enabling the use of professional consultants were
also established to hasten the speed at which the municipality could undertake contracts.

Planning Procedures

In order to re-establish regulation and control over deveiopment in Surat, the SMC introduced rigorous enforcement of
the regulations controlling construction and development. This énforcement was widely implemented and had a
particular impact on those developers and contractors that, for many years, had functioned in an ynregulated climate.
The Development Control Team responsible for enforcing regutations identified illegal constructions, served nofices,
marked buildings (with the required setbacks and other statutory obligations) and instructed immediate demolition.
While in some cases residents and owners themselves demolished the illegal sections of the buildings, in others
(particularly buildings owned by powerful, well connected businessmen}. the demolition would be imposed. To avoid
patential difficulties, the Municipal Commissioner would ensure he was present when the demolition started.

Other forms of encroachment, particularly by the poor (petty traders, slum dwellers etc.), were given the same level of
attention. The Municipal Commissioner visited the areas and discussed the problems of public health or congestion with
the communities. 1n-most cases, he identified the primary causes of the specific environmenta! problem and informed
the encroachers of actions to be taken by the SMC. While there was little opportunity for the community to participate,
the impact of this equitable approach indirectly improved relations between the poor and. the SMC. Rarely had the poor
citizens of Surat been witnesses to the removal or demolition of buildings owned by the non-poor. ®

(Surat Case Study}



The Internal Capacity of the Municipality

commilment are there to do so. Other procedural changes needed to bring about effeclive participation may include land
management and planning and building regulations. I some cases these may le outside municipal responsibilily and
efforts will be needed to waive or rclax regulations to legitimise informal settlements and service and infrastructure

initiatives and promote community shelter initiatives.

Procurement Procedures

Procurement procedures of municipalities form a key part of the professional responsibility of engineers and are well
eslablished in administrative systems. Typically, service contracts in municipalities are lct through a linear process of
surveys, designs, document preparation, eslimates, invitation to bid, tenders and award of contracts. If community
participation is to be effectively incorporated, this linear process must not anly be changed Lo facilitate the iterative design
implied by demand-rcsponsive approaches, bul must also be moderated so that municipalities can involve communitics

in implementation stages of projects.

For inslance, conventional procurement procedures limit options for communities to act as contraclors for construction
works because poor communilies are not able to:

* raise and risk the money required for Lhe tender deposit;
* risk under-pricing in a formal lender;
* raise the capital for Lhe security deposit; and

* sccure the funding necessary Lo cover start-up costs,

A varicly of pro-poor procedurcs have becn developed to breakdown the barriers to community involvement in
construction. These include:

* Unit Rates: In order to cnsure fairness, a system of unit rates can be used as thc basis for communities to price
contracts and for municipalities to make payments. The system is simple and transparent. In Kerala, under the People’s
Planning Campaign, the municipalily carried oul estimates bascd on unit rates devised for the lacal area and
‘beneficiary committees’ undertook to complete the works at no more than 5% over the estimated cost. A procedure
is being established for local market rates to be updated on a yearly basis. (See Box 6.11 on the inlroduction ol unit
rates in Surat.)

* Waiving tender deposits and security deposits: In order for poor communities to tcnder and win contracts it is
neccssary for municipalities to relax onerous contractual requirements by informal waiver or governmment order,
Municipalities forcing communitics to risk capital for deposits threaten the participation process and/or force com-
munities to take out loans from moneylenders al high interest rates. 1t is unlikcly that community contracling initia-
tives will develop in this situation.

o Advances to cover starl-up costs: Experience suggests it is possible to facilitate mechanisms that assist communities
to mohilise resources for start-up cosls (to purchase the materials and equipment ncecessary to begin construction).
txamples of municipal actions that assisted communities (o obtain funds include the Kerala State Government order
which facilitates direct advances to heneficiary groups. This comparces with the earlicr situation in Kerala, during the
Cochin Urban Poverly Reduction Project Pilot Phase, where lormal change was not forthcoming and a municipal
official secured the advance on behalf of the community (sec Box 4.12). While unsustainable, such informal practices
provide heipful lessons to sceptical bureaucrats and frequently build the confidence Lo enable more formal mechanisms
to be established in subsequent initiatives,
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Procedural Change
Comparative Table

poceawe 0

» Performance Monitoring

« QOperation and Maintenance

« Contract Procurement

« Financial management

« Staffing procedures

= Qperation and Maintenance

« Contract Procurement

» Planning processes
+ Construction costing

« Contract Procurement

« Planning processes

« Planning
« Dispute Resolution
« Contract Procurement

+ Project planning

» Project Expenditure

Building Standards

Chamge

Random checks
Increased presence in field

Reply Card Complaint System
Unit Rates System

Procedures introduced for small
works contracts

Property taxation
Qctroi tax

Revised standards and
qualifications.

Qualified middle management
staff introduced on contracts.
Reply Card Complaint System

Earnest deposit
Security deposit
Mobilisation payment

5-year budget and plan through
compilation of ward level plans
Unit rates

Preferential award to beneficiary
group at estimated cost

Planning procedures replaced
with micro-planning in
identified slum areas

Joint Bank Accounts

Town planning procedures
replaced with Community
Action Planning

Multi-levelled system introduced
to resolve community disputes.

Joint Bank Accounts
Community planning initiatives

implementation Committees
responsible for project finances
disburse funds.

Developing appropriate
cost-effective standards of
construction
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| Mcthod of introducing change

+ Change to procedures driven by

and brought into effect by
Municipal Commissioner

The immediate and noticeable
benefits produced eased the
difficulties of introducing change

Change introduced by Municipal
Commissioner

Enforcement of existing
legislation

Changes introduced by Municipal
Commissioner

Procedures bypassed or waived
informally

Personally facilitated by Municipal
Engineer

Government Order

Government Order

Waiver

Government Order

Waiver
Written agreement
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Operation and Maintenance Procedures

Procedures for operation and maintenance have been subject to varying degrees of neglect duc to a lack of resources and
commitment in local government. The development of procedures, through which communities can become involved in
reporting on malfunctioning scrvices and the maintenance of infrastructure, has been very successful in Ahmedabad and
Surat. In both cities a system of reply cards for sanitalion problems legitimiscs communily involvement and
inslitutionalises communily participation in monitoring the operation and maintenance role performed by the
municipality (sce Box 6.10).

Key lessons in relation to procedural change

A number ol fessons concerning procedural change are provided hy municipal experience and are outlined helow. These

point toward the importance of integrating change in systems and procedures with other arcas of internal municipal

reform to create a more receptive environment for community participation.

® Supporl for procedural reform can be achieved quickly once cvidence is provided as to the benefits of change.

* Blockages causcd hy existing systems and procedures can be identified and procedural change brought into force with
the political and administrative will,

* Procedures and monitoring systems thal promote accountahility and transparency reduce corrupt practices and
decision-making for personal gain, and promotc community Lrust.

¢ Procedural change is necessary to improve community access to information.

* Procedures must change if the municipality is to change its roles and relationships with external actors,

¢ Procedural change is closcly linked to attitudinal change at municipal level, and is underpinned by the cfforts of higher
levels of government,

The need for senior management support to lead the process of reform is essential (sce Chapter 7). 1n tandem with other
clements of municipal reform, capacity building with municipal managers should include exposure to projecls where
procedures have been revised o incorporate communities in service delivery processes. Training needs assessments, skills
development and procedural change will be closely linked to capacity building activities.
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Box 6,13

Municipalities and Community Participation

Financial Reform
Ahmedabad Municipal Corporation

In the last five years the Ahmedabad Municipal Corporation (AMC) has improved its financial status significantly. In the
early 1990s the Corporation was operating annual deficits and capital financing was declining as a percentage of annual
expenditure, In 1992-3, total revenue receipts were Rs, 198 crore (US$50m), with a deficit of Rs. 21 crore (US$5.25m)
against expenditure. In 1995, the AMC operated a financial surplus and for the last 3 years the financial status of the
Corporation has steadily improved. By 1997-8 the AMC showed total revenue receipts of Rs. 550 crore (US$140m) and
a surplus of Rs 90 crore (US$22.5m) against expenditure. {1 crore equals 100 lakhs, approx. U5$250,000). Ahmedabad
is financially now one of the healthiest municipal corporations in India. The combined effects of focused management,
attitudinal change and procedural reform resulted in substantial changes in the total revenue and capacity of the
Corporation to carry out municipal functions.

The primary factor behind this financial turnaround was the appointment of a skilled financial manager and senior 1AS
officer as Municipal Commissioner in 1994 (discussed in Box 7.3). During his 3-year tenure in Ahmedabad, the
Commissioner developed a strategy toward rapid financial reform and self-sufficiency of the municipality which targeted
the octroi tax, property tax and the development of public-private financial partnerships. This was underpinned by the
utilisation of existing legislation and aggressive enforcement of standards and procedures.

Substantial reform to the operation of the existing octroi tax included improvements in the assessment systems and
rationalisation of the tax collection procedures. Octroi (a ‘regressive’ tax which is paid on all goods being sold within the
Carporation boundaries) now represents 70% of the annual AMC revenue and, on a daily basis, offers a strong, stable
and buoyant source of revenue. The reform was managed by the Municipal Commissioner himself, who is reputed to
have been unforgiving, requiring hourly reports and initiating midnight visits to collection points to alleviate delaying
tactics and corrupt practices by tax collectors. These tactics generated a massive inflow of funds and permanently erad-
icated the precedent of non- (or Jate) payment.

At the same time, change in the property litigation procedures removed many constraints limiting the collection of
property tax in the AMC area. In 1993 over 50% of property was untaxable due to litigation, New systems were
introduced to remove the overwhelming backlog, the overtly litigious behaviour and lengthy court battles. Litigants are
now required to pay 70% of the court costs in advance. The AMC is also implementing a new area-based framework for
the property-tax assessment which is expected to improve further transparency and efficiency of collection systems.

Improved accounting and financial management systems introduced in the AMC, including the computerisation of
property tax and octroi tax, and the separation of the loan account to trace cash flows, led to more transparent and
accountable financial management of municipal operations.

The financial turnaround in Ahmedabad led the AMC to launch municipal bonds. In January 1998, 1,000,000 bonds were
released with a rating of AA. This initiative was fully subscribed and raised Rs. 100 crore (approx. US$25m) to be utilised
specifically for improvements to the water supply to Ahmedabad and the implementation of a sewerage scheme in the
east of the city.

While the municipality has certainly improved its access to resources, it is also strategic in the manner in which it is
approaching a large range of projects requiring expenditure. The cost recovery aspect of the community participation in
the Slum Networking Project (Box 4.13) is no different in principle from the private-public partnership approach that the
AMC adopted for the maintenance of a number of major parks and roads. In this respect, the AMC has begun to redefine
its role as a facilitator and co-ordinator rather than the traditional municipal role of provider. The stability of municipal
finances clearly enabled the AMC to embark upon these partnerships and to develop a cost recovery approach with
communities. The competent and transparent management of municipal finances together with the professionalisation
programme and the implementation of poverty-focused initiatives has improved the way the AMC is perceived by NGOs
and communities.

Despite the enormity of the task and the constraints which still hinder the Corporation from meeting objectives and
effectively involving communities, the AMC provides an illustration of a local government willing and able to build the
foundations for the roles and responsibilities required by decentralisation. The case also highlights the importance of
other aspects of municipal reform, particularly the impacts of capable staff and effective procedures which must
accompany financial reform if a supportive context for evolving forms of participation is to be created. *

(Ahmedabad Case Study)
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Financial Stability

Municipal finance is one of the key clements of urban management and an important factor delermining the capacity of
the municipality to initiate and maintain partnerships with communilies in service delivery. The primary purpose of
including a discussion on municipal finance in this chapter is to emphasis the importance of financial capacity and
stability as a basis for effeclive participatory processes.’ A financially healthy municipality provides opportunity. Service
delivery and maintenance represents the most capital intensive component of poverly reduction initiatives and both
adequacy and buoyancy of municipal finances affect the capacity of local government to enler into partnerships.*

First, the municipality has the financial resources for expenditure on infrastructure works, Whether or nol service delivery
involves cost recovery in whole or part, the municipality may incur costs at thc micro, meso and macro levels in order to
ensure Lhe services delivered are reliable and meet consumer needs.

Sccond, the financial stability of the municipality and the improved capacity of the municipality to fulfil municipal
functions can create greater trust in the institution and its leaders, and greater conlidence in municipal initiatives. Aparl
from improving relationships, this creates the potential for, and promotes, investment and financial partnerships. For
decadcs, local government has failed to fulfil municipal functions. As a resull, most poor communilies and the NGO scctor
have little confidence in municipal ability and little trust in municipal promiscs. Evidence suggests that this mistrust is
abated as municipal finances develop and expenditure becomes visible. Communities, NGOs and businesses appear more
willing to enter into municipal partnerships and to contribute financially toward service delivery ohjectives. This visibility
generates further trust and mobilises more resources, (It is, of course, more likely that insolvent municipalities have a
greater need to introduce community participation processes to gain from the financial resources that communities may
have to offer. Yet it is in this context that communities are least likely to be drawn to the idea of paying for services.)

Third, financial stabilily promotes accountability and transparency of financial management. 'This appears to lead Lo
other elements of reform, promoting greater flexibility and accessibility of communities to participate in entrenched
municipal functions.

Financial reforms undertaken in various municipalities illustrate that both strategic and practical changes are required,

which include:

® strategic financial planning: realistic budget formulation/strategic revenue generation;

* sound financial management: effective control/accurate information aboul expenditure, revenue and loans;

* rationalisation and ¢nforcement of tax provisions: removal of constraints, effective collection systems, moniloring
and enforcement procedures; and

* partnerships in municipal functions: attracting outside investment (privale sector, international investment) to relieve
the municipalily of some areas of expenditure.

The case study ol municipal finances in Ahmedabad illustrates each of these points. 1t provides an cxample of a large
Municipal Corporation in India that seized its obligalion under the national deccntralisation policy o become self-
sufficient and to scrve the people of the cily. It established a capacity Lo raise finances for recurrent costs and large capilal
expenditure, and to alleviate recurrent casts through partnership arrangements with the private sector (see Box 6.13).

109



1o

fox 6.14

Municipalities and Community Participation

Municipal Attitudes
Viewpoints and Attitudinal Change
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Attitudinal Change

Perhaps the most critical issue of those discussed throughout this guide and that which both precedes and follows any
discussion on the formation of effective community-municipal partnerships is the issue of allitudinal change.

* How can attitudes be changed to enhance capacity?

® Does enhanced capacity in the form of better skills, better understanding and a supportive operating context
bring about a sustainable change in attitudes toward community participation?

*  Why is there such resistance to community participation?

Not only is the issue of attitudes the most critical, it is also the most complex factor which municipalities must address
if they are to implement policies aimed at the participation of the people. The following discussion altempts to disag-
gregate the cumulative and indistinct notion of ‘unsupportive municipal attitudes’ by first:

e acknowledging that municipal attitudes are not always similar;
e identifying the attitudes and underlying rationale of different actors; and by
¢ acknowledging the poverty dimension which influences the way officials perceive participation.

Notwithstanding the enormity of (he task, experiences of municipalitics 1o date highlight some of the sleps which can be
taken to initiate attitudinal change.

The rationale of municipal actors

Different aclors within the municipality may oppose or fail to support community parlicipation for entirely different
rcasons. 1t can be argued thal atlitudes within municipalities stem from cither a political, administrative or a Lechnical
base. ‘The viewpoinl of each of these municipal officials, while in part overlapping, stands in stark contrast to the
viewpoint of the community. Atliludes of each actor involved are formed [rom different objectives, values and capacities.
This idea, represented diagrammatically in Box 6.14, draws on Goulet’s concept of rationalities of developmenl.® This
aims to create a greater undersianding of how attitudes towards participation develop. For instance, in a municipal con-
text it is possible Lo cnvisage a situation where:

e The administrative official is concerned with maintaining the status quo, wilth minimising change (and in some cases
preserving eslablished mechanisms for rent-seeking). Scen from the viewpoint of the administrative official, there is
no benefit of community participation apart from the potential of cost sharing. Conversely, the disruption to the
status quo, to the funclioning of normal procedures, structures and hierarchies, the creation of additional work, and
potentially the loss of reni-seeking opportunities, creates practical rcasons why community participation should be
avoided.

¢ The adminislralive viewpoint is closely aligned to the political representative, whose aim is to retain power and assume
greater control. (The work of the administrative official is a political act in so much as it involves discretion in the
allocation of resources)  The political viewpoint errs towards preserving the slatus quo of social and political
institutions that facilitate power. Community participation threatens the perception (hat politicians are benefactors,
It challenges the nature of social and political institutions by redefining roles and responsibilities.

¢ The technical official has developed his attitudes from another viewpoint that essentially looks towards instrumental
objectives and concrete ends. This is prescribed through formal education and rcinforced through professional
affiliation. ‘The municipal engineer, for instance, has a responsibility for the completion of infrastructure projects.
That is the purpose of his/her work. The success of that service delivery is measured in terms of the degree to which
the time, quality and cost have been achicved in relation to a predetermined brief. The participation of a poor
community does not directly fit into a ralional framework from the technician’s viewpoinl. Indced, the notion of
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HBox 6.15

Municipalities and Community Participation

Municipal Attitudes and Administrative Culture
Ahmedabad Municipal Corporation

The case of Ahmedabad illustrates the broad range of attitudes towards the poor, participatory processes and municipal
reform which can be found within a municipality. The reform process in the Ahmedabad Municipal Corporation (AMC)
was led by the administrative wing of the Corporation, and was achieved through the skilled and committed manage-
ment of a reformist Municipal Commissioner, his supporting management team and his successor (see Boxes 7.3 and 7.4).
In particular, the administration was characterised by attitudinal change toward management processes. The viewpoint
of the senior managers was that the AMC could, like any other organisation, function efficiently and autonomously. A
strategic approach was developed to attain this end. The desire for the status quo was replaced at the senior manage-
ment level by the desire for reform which would bring with it greater achievements, greater respect and higher status.

These attitudes and the viewpoint generating them were not shared by all. Lower levels of administrative staff did not
initially welcome change, clinging to the status quo and the need to retain existing structures and methods. The reform
process, however, was relentless and led from the top. A message was disseminated that the inefficiencies of the existing
staff were no longer acceptable. Skilled managers were also employed to introduce a new force and a new attitude of
professionalism within the Carporation.

The institutionalisation of participatory approaches within the AMC has been slower to evolve than that of a new
management culture. To some extent this is due to the approach developed with external partners that shifted
responsibilities and redefined the role of the municipality to that of facilitator. Despite the efforts of the AMC to build
a partnership with communities, and the support of two successive pro-poor Deputy Municipal Commissioners in
implementing the Slum Networking Project (SNP}, municipal attitudes have focused on output and ease of implementation.
This has limited the decision-making role (and thus the empowerment) of the poor in their development.

From a technical perspective, the SNP was the work of a local consultant with fixed ideas on the strategic framework
and details of appropriate service delivery. While the approach was developed with insight into cost-effective
technologies and the need to integrate service provision into the overall infrastructure network of the city, the approach
envisaged technical output-oriented ends and was not, initially, developed with an explicit focus on meaningful
community participation. This is clearly exemplified first by the lack of choice given to poor communities in the types
and levels of service offered under the umbrella of the project; and second by the attitudes and behaviour of technical
officials. Engineering and planning staff had little understanding of poverty and the needs of the poor at the outset of
the project, and they had no opportunity for broadening their viewpoint through skills or orientation courses. They did
not recognise that their viewpoint or understanding of the project was very different in means and ends from that of the
community they served. They had no familiarity with working with the poor and no basis on which to build the
relationship. One junior AMC engineer supervising the construction of a sewer at Sanjay Nagar, financed in part by the
community, commented that he had no need for skills in participation and did not see the need for community
involvement, that his work was purely technical in nature.

While technical officials still have not undergone any significant formal skills development, the angoing process of
working with the poor has, over time, begun to change attitudes. NGO officials suggest that those AMC officials who
have continuously worked with the poor during the pilot of the SNP have, through exposure and experience, developed
a far greater insight and sensitivity to their needs. This change is visible and significant. At the same time there is still
a reluctance to involve the poor communities in technical decision-making, mainly because it is felt that communities
do not have the knowledge of technical matters to meaningfully contribute to these decisions.

On the political side, the short tenure of the Mayor of the AMC has continuatly resulted in a concern for short-term and
visible achievements. Community participation, by its nature, takes time to establish, and one year is insufficient to see
significant achievement in participatory processes. As a result, the political wing has been slow to pursue participatory
and other long-term objectives and has been resistant to institutional change which would not bring immediate, visible
results. This difference became particularly evident during the process of implementing financial reforms. Despite the
legistative provision for the enforcement of tax, the decision to compel citizens to meet tax obligations was nat popular
amongst the political wing of the AMC. The rigorous measures introduced demanded political conviction and the
willingness of the council to look beyond the short-term political cycle to the long-term financial health of the city of
Ahmedabad. Ultimately, the political patronage lost due to rigorous enforcement of tax obligations was recaptured when
the expanded financial capacity of the municipality led to improved services, large infrastructure projects and
opportunity for more contracts for more contractors. The pofitical. will was thus generated through the single-
mindedness of the administrators. ®

(Ahmedabad Case Study)
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participatory dccision-making disrupts the technical rationale sfhe would apply to planning service provision.
Participation in implementation confuses norms of procurement. At an individual level, participation redefines the
engincer’s professional role, threatens the mystique and perecived superiority surrounding his/her technical knowledge
and the decision-making process over capital works, and encroaches on established performance and monitoring criteria.

In conlrast to these attitudes, poor communities arce primarily sceking to improve the quality of their lives. Their view-
point is of a marginalised group, ablc Lo see, but unable to achieve the benefits of economic growth or lo access improve-
ments to slandards of social and physical services, Communities lack choice and focus on survival. Their attitudes are a
result of this position; they seek services and infrastructure and empowerment and improved access to, and control over,
information and resources as a means to this end.

While this may be an oversimplified view of communitics’ nceds and objectives, the key point is that the attitudes are very
different from the municipal actors ‘responsible’ for bringing about change to their physical environmenl. One of the
fundamental problems hindering the implementation of participatory policy and building alliances is the very different
rationalily thal motivates the different actors involved. The diversity of these viewpoints and the diversity of the rationale
delermining the behaviour must be recognised in order to bring about change.

The poverty layer

The Tessons of those municipalilies which have initiated community participation reveal the need to bring about change
to discriminatory attitudes towards poor communities. In the area of service delivery to the poaor, this ‘poverty layer’ must
be understood and addressed. The negative attitudes towards participatory processes found in a number of the
municipalities examined were associated with a set of prejudices and misunderstandings. ‘These include:

* 3 bhasic antipathy to the poor as a social group;
® 3 belief that the poor are incapable of meaningfully contributing to environmental upgrading because they lack the
education and skills; and

¢ 3 belief thal the poor are poor because they are lazy.

These attitudes not only create an incapacity Lo work with the poor, but affect other officials’ capacity to work effectively.
In India and Pakistan, as already discussed and illustrated, the task of going out into poor areas is not valued and
community development staff are often marginalised for working with the poor. The disaggregation and identification of
causes for prejudicial and ill-informed attitudes provide a starting point for bringing about attitudinal change.

Addressing unfavourable attitudes

Seen in this context, to rely on a low-status Community Development Department or on one individual Community Co-
ordinator to develop sustainable community participation is incongruous. Attitudes are diverse, complex, layered and
deeply engrained.  They are not casily changed and certainly not changed from below. Addressing attitudes will vary
according to the actors involved, their backgrounds and their viewpoints and rationale,

Municipal managers can initiate attitudinal change by:

[ Recognising different attitudes and viewpoints

Municipal leaders must recognise the different viewpoints and fundamental attitudes existing in the municipality,
acknowledge their validity and accepl thal they may nol be conceptually reconcitable. 1t is the task of the municipality
as facilitator to bring together the viewpoints and needs of actors into a practical evolving partnership.

1n3
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Box 6.16

Municipalities and Community Participation

Involving Engineers in Participatory Processes
Actions, Problems and Solutions

Typical actions and attitudes of engineers involved in orthodox service delivery

-

prescriptive top-down methods of planning for services and infrastructure;
resistance to involving communities in decision-making processes;

tendency to opt for ‘informing’ and ‘consulting’ rather than pursuing forms of participation which focus on decision-
making processes;

tendency to resist moves which replace conventional contracting arrangéments (and provide opportunities for officials
to receive informal incentives);

preference for posting in departments carrying out major public works (as against low profile service delivery to poor
areas, or operation and mainténance);

output-oriented objectives lead to indicators showing guantity completed rather then appropriateness, use, efficiency,
sustainability;

technical preferences prioritised in planning and design and resistance to exploring options with communities.

Problems experienced by engineers in municipalities introducing participatory processes

lack of experience in working in multi-disciplinary teams and working with women;

absorbing demand-led processes and requirements into strategic planning for meso and macro levels of infrastructure
provision;

overcoming view that technical knowledge and objectives are all-important and superior to other social objectives;
the multipie and conflicting demands on their time and performance,

Key elements to building capacity of engineers for participatory processes

Long Term

Ensure syllabus of engineering courses includes and prioritises community participation in the delivery of services and
infrastructure to the poor. This fermalisation of the approach in university/college education (when attitudes are still
being developed) is essential to introduce a new attitude to engineers who join municipalities. Edueation should
include the concept of community ownership, participatory methodologies, multi-disciplinary working, and the role of
the engineer in promoting sustainable forms of development.

Develop greater commitment to participation amongst the broader engineering profession through developing support
for participatory approaches in professional associations and including participation in registration examinations.
Provide opportunities for engineering staff to broaden their understanding of the whole context of poverty and the
means to poverty reduction.

Short term

Identify and disseminate the benefits in terms of the engineer's own goals at the present time (quality of construction,
programme, costs, maintenance).

Develop mechanisms for training engineers both within the higrarchy of engineers and within a multi-sectoral group.
Ensure individual champions and senior engineers play a key role in skills development initiatives; promote exposure
to similar contexts where engineers can see the role played by their peers.

ldentify commaon interests {such as the cost-effective operation and maintenance of tertiary services) as effective
starting points for participation.
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This is the dynamic found in Surat. The Municipal Commissioner brought with him the desire Lo reform and to develop
the capacity of the municipality to manage the urban cnvironment effectively. The reforms introduced (rapidly and
without popular approvai] proved existing systems were not functioning, proved power structures could be overcome, and
that change would bring about a cleaner city. The evidence brought about attiludinal change because Lhe viewpoint of
the politicians, the administrators and the technicians changed. Politicians saw the benefits of an improved economy,
administrators saw Lhe henefits in terms of increased power, and technicians saw improved quality, reliabilily and efficiency
in service delivery.

1 Broadening all actors' understanding of the overall context

The narrow rationale of various actors means that their understanding of the practical needs and aspirations of the poor
is limited. Developing this understanding is essential if social and economic objectives are to be met. This does not deny
the critical importance of technical or financial factors, or the importance of particular bureaucratic procedures, but it
means that these issucs should be seen in the context of other social priorities and objeclives. Municipal managers should
identity those areas where basic information can inform stafl and ensure it is included in skills development programmes.

"1 Identifying Common Interests

A first step in addressing potential conflicts is to identify common inlerests and to develop officials’ capacity to see their
role as a part of a larger system, The broader picture of social, environmental as well as economic, technical and political
faclors opens municipal actors Lo the concept of community participation.

The rationality theory discussed above fails to recognise that the work of municipal officials, like all human action, can
he driven by diverse interests. The suggestion that politicians and scnior administrators are driven by power motives and
financial gain is lo a large extent true, but there are, of course, many who are also committed to serving the communi-
ty and are able and willing to take on community participation if they arc cxposed to its benefits, Tapping into this
diversity and negotiating a palh towards common inleresls and objectives is a difficull task.

It is generally the role played by local champions, but ultimalcly is the responsibility of municipal leaders. 1t is necessary
for municipal managers Lo develop a clearer idea of what the driving factors and atlitudes are. The committed manager
will ask, for instance, whether administrative staff are only concerned with preserving the status quo and adhering to
routines; whether political representatives are only concerned with power and control and the preservation of social and
institutional structures; and whether technical professionals are only concerned with physical outputs and levels ol invest-
ment in services.

L] Highlighting gains in terms of benefits to administrative, political or technical roles

A key aspect of bringing aboul attitudinal change is ensuring that individuals and staff are able to see the henefits in the
process: benefits to them personally, benefits to them in their municipal role, benefits to the department and henefits to
the municipality as a whole. 1t has already been stressed that skills development should focus on exposing the potential
benefits of participatory processes through demonstration projects and pilot initiatives.

| i ldentifying keys and mechanisms to motivation

Developing an understanding of the keys to unlocking demotivated staff and mobilising or assisting in the reorientation
of attitudes is an important part of the process ol changing attitudes. While some may respond to incentives and rewards,
more cammonly, municipal experience highlights the (endency for municipal officials to place a priority on improving
their role in municipal functions. This may be ultimately followed by the reward of improved slatus, higher salarics and
promotion, but this is unlikely to be immediate,
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Box 6,17 Addressing Municipal Attitudes

Passible Actions for Attitudinal Change

Capacity remains unchanged

Response A Response B

Deny importance of rationale and
try to change viewpoint

Ignore and do not include actors
in participatory processes

Manager imposes participatory approaches on all staff without
understanding of the source of the attitudes and viewpoints

Unconstructive Respenses

i)

Addressing
Attitudinal Problems

e 4
ﬁi}ZM

I

=
=
ey

LD P MAWM z”g»mﬂiw””i‘mx it
b{ﬂfﬁ?ﬁW%’; %“ L

P i
Constructive Responses i Loy

=3
S

e

e

e

s

=

Lt
i o
e

L W;

g%“ };’“5}“}

‘ b

Manager develops understanding of different | ﬂﬁﬁﬂﬂ,}; ! .
viewpoints and their impacts on attitudes and outcomes |

zz//

=

i
|
}M%’Z ‘j il

Sl R

===

=

Response C Response D

1 Recognise and validate different | V Broaden understanding of

viewpoints and attitudes

context of municipal functions ::

* |dentify common interests

* Highlight benefits for each actor §
(Politicians, Administrators,
Technicians)

* |dentify keys to motivation
(incentives, mechanisms,
standards)

* Expose a range of municipal
officials to participatory activities |
and opportunities

* |dentify skills development
(individual champions, mentors)

Dl

Capacity is enhanced



The Internal Capacity of the Municipality

In Surat, middle level managers were motivated to meet the demands of greater efficiency precisely because it was led by
respected senior managers and resulted in a greater sense of achievement in their jobs (sce Box 7.2). They received no
financial reward for significant change in performance, but were publicly shown the gratitude of management. The
Commissioncer of Surat recognised this key to motivation at all levels. In the process of cleaning up the city, the motivation
of the sweepers was given the highest priority (see Box 6.5).

One of the key lessons in bringing about change in the attitudes of technical professionals is illustrated by the DFID-
funded Slum Improvement Projects in India (see Box 6.2) where il has been repcatedly shown that engincers listen to their
seniors, and that leaders, mentors and heads of professions are the only effective vehicle for imparting information and
developing skills.

| I Broadening experience of working with the poor

A lack of exposure and experience exacerbales unfavourable attitudes towards the poor and towards participatory
processes. Typically, municipalities have limited the interface role to a small team of fieldworkers. This approach does
not encourage broader municipal understanding of the poor, or participation, and hinders the work of those involved.
Exposure and familiarity facilitate attitudinal change and provide grealer support to those working directly with
communities. Increasing the numbers of municipal officials involved and spreading responsibility for community
participation to a multi-disciplinary team helps to develop a deeper base to the processes and begins (o remove previous
perceptions and stigmas associated with working with the poor.

Promoting positive attitudes towards community participalion can produce the greatest change in municipal capacity and
in perceptions, The aclions and issucs described above are only a start to the process of attitudinal change that will
primarily come about through first-hand experience and knowledge, through those invlioved seeing the immediate hene-
fits Lo themselves and to the communities, and through the evidence of sustained improvements.

Notes

1. Blackburn (1998) p3

2. The municipal respansibility for 'slum improvement projects’ has shifted in DFID-funded projects in India over a ten-year period. This change reflects the lessons lcarnt of dif-
ferent organisational arrangements. The earliest projects were managed through Project Mapagement Units, and while these were hosted in UCD departments in municipalities
(and engineering departments in Development Autharities), they were managed by influcntial engineers. Due at least in part to the scale and budgets of the projects, they suf-
fered from a tack of focus on community development and participation and an emphasis on engineering-led approaches and outputs. Later poverty reduction projects, such as
that illustrated by Cochin, address broader aspects of poverty, and management arrangements have been reconsidered, These too have ultimately proved problematic.

3. Best practice of municipal financial reform is documented elsewhere, See Davey (1993).

4. Financiat health is generally understood in relation to adequacy and buoyancy of finances. Adequacy means there are enough funds to fulfil municipal functions and buoyancy

means the funds are accessible and available for expenditure.
. Goulet (1986) pp310-317. See alsa Abbott (1996) pp155-162, for a description of the role of the professional in the participation process.
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The Management Capacity ]
of the Municipality

Overview

The most critical factor in establishing suslainable participalory processes in a municipality is gaining the active support
of senior management. Without committed and knowledgeable management, efforts at lower levels, no matter how
skilled and innovative, will be limited in scope and replicability. Municipalities arc hierarchical organisations; change
comes about slowly and is generally brought about by respected leaders. 1t is therefore essential that decision-making
officials understand and are fully involved in initiating and developing participatory approaches within the municipality.

Expericnce supports the contention that, in most municipalities, the integration of participatory processes into service and
infrastructure delivery functions is dependent on the support of ‘champions’ occupying scnior management positions in
the municipality. Case studies show, without exception, (hat the commitment of senior decision-makers has been crucial
to provide a driving force for community participation and to bring about the necessary internal reforms within the
municipal machinery. They alone have the authority and power to induce change and to begin the process of capacity
building towards the elements, vehicles and municipal reforms necessary for community participation to become
sustainablc and effective.

This chapter considers the problems and actions of senior managers. 1t emphasises the factors which constrain effeclive
management bul are largely outside (he control of the municipality. This brings the discussion back to Chapter 3 and
the influence of the external operaling context. 1t also outlines some of the clements of effective management drawn
from the case study illustrations.

EXTERNAL
OPERATING
CONTEXT

ELEMENTS OF MANAGEMENT VEHICLES FOR
PARTICIPATION CAPACITY PARTICIPATION

Skilled and Committed
Management

Sustainable
Community-
Municipality
Interface

Appropriate
Forms of
Participation

Alleviate management
hlockages

Respond ta redefined
role of the municipality

INTERNAL
MUNICIPAL CAPACITY

A
Supportive
Government
Framework
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Comparative Table
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= Municipal Commissioner was the champion of a
significant reform process.

* Commissioner developed widespread commitment to
municipal reform.

+ Delegation of responsibilities to secondary tier of
management.

¢ Promotion of accountability and transparency of
municipal action and performance.

+ Objectives pursued relentlessly, unperturbed by political
opposition.

* Municipal Commissioner was the champion of a
significant reform process.

» Second tier of managers were able implementers of the
reform process.

* Skilled financial management.

* Professionalisation of municipality as an organisation.

+ Relentless pursuit of objectives,

Political champion (Chief Minister) led the reforms to
budgeting and planning processes.

Leadership at state level supported local level initiatives.
Training and capacity building of municipal managers
acknowledged and intended but not sufficient to achieve
objectives,

* Managers unable to bring about immediate change at
lower levels.

No clear management focal point within government.
Lack of commitment to, and management isolated from,
project objectives and implementation.

¢ Senior management capacity set back by constant
transfers.

» tack of understanding of participatory objectives and lack
of commitment to project methodology.

« Donor initiative and lack of management commitment to
concept.

* Frequent changes in Commissioner and Project Director.

¢ Frequent changes in Director General.

* Managers unskilled and uncommitted to participatory
processes.

* Lack of a champion at senior level, processes externally
driven.

« Supportive champions in two successive and long-term
Governors.

-
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Sustainable change in capacity of municipality to perform

municipal functions,

Significant change in the environmental conditions of the city.

Transparent and accountable organisation and staff.

Formal systems established for public participation in

monitoring and evaluation of munieipal performance.
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Financial staté of municipality turned around {effective
taxation systems and confidence in financial management).
Issue of municipal bonds.

Development of partnerships with private and non-
governmeéntal actors.

Improved credibility of municipality.

Strategic and structural framework established to support
initiatives.

Political influence facilitated immediate change to procedures.
Foundations for multi-dimensional reform. and community
partnerships.

Feundations for change in administrative culture.

Lack of implementation capacity affected outcomes.

Lack of ownership of the project from the outset, declining
further.

Lack of institutional learning of participatory processes and
poverty reduction responses.

Lack of ongoing commitment to participatory strategies.
Loss of management capacity developed through project.
Project. delays, community insecurity.

Lack of management support for field staff promoting
participation.

Decreasing understanding of participatory objectives
throughout project.

Poor continuity [ major disruption to project implementation;
in later stages little support for participatory approaches.
Poor performance clearly linked to lack of managerial
commitment.

Difficulties in convincing officials / politicians of viability of
approach;
Lack of commitment led to conflict within PMU,

Influence of Governors led to national replication of
participatory processes



The Management Capacity of the Municipality

Understanding the constraints to effective municipal management for participation

Like mosl forms of governmenl in developing countries, the hierarchical nature of municipal institutions is in conflict with
the participatory ethos. In most municipalities the CEO has extensive power {e.g. Municipal Secretary, Commissioner or
City Clerk). Municipalities make decisions from the top, and are themselves non-parlicipatory with lower levels of staff
in most of their activitics. Indeed, many are even batlling with the concept of involving politicians in decision-making,
as they have enjoycd complete control for many decades. A few key decision-makers at the top (bul normally only the
CEO) direct the workings of a large amorphous organisation. Thus the fundamental nature of Lhe institution is the
antithesis of thal embodied in the concepl of community participation. It is also a key reason why small-scale successful
participatory inilialives are not readily inlegrated into municipal organisations. Communicalion between thosc
implementing parlicipatory activities on the ground and those making the decisions at the top is, more often than not,
very limited. Fieldworkers have no access to senior management and there is litlle dissemination of the achievements of
their work with poor communilics.

Perhaps ironically, but nevertheless predictably, the introduction of community participation info municipal functions has
heen most successful when it is championed at the highest level of municipal management. This is a reflection of the
authority and control at this level. Participation cannot develop where municipal managers do not have the knowledge
and commitment to creale a supportive context in which staff are enabled and encouraged Lo work with communitics.
Evidence clearly indicates the debilitating effects of inadequate management on participalory efforts. 1t is seen in the lack
of commitmenl in Bangalore and Faisalabad, and the constant transfers in Cochin and Visakhapatnam (see Box 7.1). The
starting point for municipal capacity building for participation is in establishing skilled and committed management able
to analyse the blockages to communily participation and to build a municipal context which is supportive of a partnership
approach,

A number of factors constrain the development of management able to promote communily participation, and many, if
not all, lie outside municipal control. The factors identified in the case studics are discussed below.

{ | The lack of status of the municipal institution

The lack of status and the perecived low importance of municipal administration are primary constraints to the cstab-
lishment of cffective management. Despite the exceplions scen in Ahmedabad, Surat and other innovative municipalities,
skilled managers are not attracted to or asked to take on the municipal CEO role. It is withoul status and a less attrac-
tive post than positions in higher levels of government. In India, for instance, decentralisalion policies have not been
accompanied by a change in this praclice and perception. In Pakistan, the Faisalabad Arca Upgrading Project has lacked
local high level support from the outscl. As a result, institutional learning has been difficult (o achieve and progress and
sustainability have been undermined (see Box 3.5).

[T Bureaucratic inertia

While ‘reformists’ can be found in many contexts, there is still an overwhelming majority of municipal managers who
would prefer not to initiate change, who would prefer to wait for policies to be tried and (esled by others than be
associated with innovalive development initiatives. There can be no doubl thal participatory approaches in the delivery
of services and infrastructure challenge many aspects of municipal management. In any sector communily participation
may be resisted in preference to conventional approaches on the grounds of control, output and time, personal careers
and remuncration or just simply preserving the status quo. In the case of infrastructure, where the capilal-intensive nature
of the municipal service has resulted in an established pattern of informal incentives for administrative and political
representalives, this resistance is accentuated.
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Beax 7.2

Municipalities and Community Participation

Management Reform
Surat

In 1995, some 8 months after the outbreak of the plague in Surat, the state administration of Gujarat appointed an IAS
officer to the post of Municipal Commissioner in Surat Municipal Corporation. A skilled and committed reformist, the
appointed Commissioner embarked upon a process of reform which utterly transformed the municipal operations and the
urban environment, particularly the environmental conditions in poorer, mismanaged areas of Surat.

The management reforms which led to significant improvement in municipal capacity were twofold. The first step was
in the delegation of powers, and the second was in the strengthening of the management core of the municipality into
an accountable and responsible team.

Delegation

The key reform of management introduced was the extension of the powers of the Deputy Municipal Commissioners
responsible for managing the departments and zones of the municipality. The decision-making powers granted to the
Zonal Commissioners empowered them to undertake the management of zones independently, and this unprecedented
delegation was accompanied by the authority to sanction warks up to Rs. 2 lakhs (approx. $5000) without the prior
permission of the Municipal Commissioner. As a result of reorganisation and reform, the Zonal Commissioners now
have dual responsibilities. They are responsible for planning, monitoring, implementing and managing zonal activities
and also for the efficient functioning of the sectoral departments in their charge.

The exposure of the Zonat Commissioners to citywide decision-making created a greater body of knowledge at zonal level
about macro-level policy, implementation constraints and opportunities. This has meant that zonal level responses to
the community about service delivery problems are now more direct and reliable. Empowering the zonal offices has
meant that decision-making is, simultaneously, closer to the service problems and closer to the people. It has had a
marked impact on accountability. Operation and maintenance standards improved significantly, and problems of repair
and operation and maintenance, which arise on a daily basis, are dealt with immediately.

Monitoring

The key co-ordinating and unifying mechanism introduced was the daily management meeting. This system of daily
report-back meetings with the management team enabled the Commissioner to monitor the performance of each zone
and the progress being made across the city. All senior officers with delegated powers (Deputy Commissioners, Zonal
Commissioners and Zonal Officers) were expected to attend the management meeting every day (including halidays) with
the Municipal Commissioner.

The meetings provided a forum for joint decision-making, direct instruction and feedback. The agenda included:

« problems to be resolved;

+ monitoring and evaluation of decision-making and fieldwork;

= performance against targets;

+ planning and management of activities;

+ formulation of new policy and feedback on policy implementation; and
+ key learning experiences.

The meetings proved to be a successful mechanism through which senior managers were unified into a force for action,
developed ownership and understanding of the decisions made, and had a commitment to implementation.

Each Zonal Commissioner was also assigned the task of creating a framework for monitoring sector activities. The
monitoring indicators, methods and actions required were identified and developed jointly during the daily monitoring
meetings with the Commissioner. This collective, regular and formal discussion ensured that all Zonal Commissioners and
Heads of Departments:

+ understood the objectives and purpose of monitoring, developed the method and field requirements for colfection of
reliable data and accessible presentation and analysis; and

+ developed confidence in the appropriateness of decisions made; and

» were rewarded for their contributions on monitoring and supported in achieving objectives. ®

(Surat Case Study)



The Management Capacity of the Municipality

'] Technical and prescriptive orientation of the second tier

Technical Managers (such as Municipal Engineers and Chiel Town Planners) also play a key role in institutionalising
participalory processes al an operational level.  Municipal Engineers, for instance, frequently have responsibility for
contract procurement and explicitly or implicitly determine the degree to which their staff implement participatory policy.
In such hierarchical organisations and cultural contexts these figureheads generally have significant influence over oper-
ational stafT, such as junior engincers. The example set by the Municipal Engineer is likely to affect the performance of
the whole department. Some senior engineers are al the tail-end of a lung professional carcer characterised by top-down,
prescriptive procedurcs. This experience and their technical education are the basis of their prescriptive approach (o pro-
ject development and execution. In the early stage of the People’s Planning initiative in Kerala, many officials in thesc
posts had little experience of, or commilment to, participation, and they had liltle incentive to adopt new approaches or
to change attitudes. As a result, many of the smaller municipalitics were unable to maximise the opportunities for par-
ticipation established by stale policy.

LI Training, appointment and transfers by higher levels of government

The appointment of the Municipal CEQ is normally made by the state or provincial level of government. The criteria used
for selection aim lo meet a range of political and administrative requirements, nonc of which includes capacity to promole
community parlicipation. In some large municipalitics there is evidence that this approach is changing, and that
managerial appoiniments are being made with an eye to the rcform and overhaul of local level bureaucracies. This is rarely
the casc in smaller municipalilies, where status does not attract managers with the necessary skills, where the need for
change has not been prioritised, and where the tendency for change is dampened by Lthe perception thal their role is one
of reacting to government dircctives.

Evidence also suggests that the degree to which the state or provincial stralegy promotes consistent municipal policy and
implemcntation, and trains and positions municipal managers to carry out that policy, fundamentally affects the sus-
lainability of changes brought about by individuals. Regular transfers, whether they are political or administrative, are a
constant reality of municipal operations. Developments towards an cnabling environmenl or a pro-poor municipal policy
are frequently dismissed by a change in management, yet consistent and effective management capacity is particularly
important in contexts where appointments are of a limited duration.

I | The lack of skills to create an enabling environment

The nature and scope of the municipal manager’s role has changed considerably with decenlralisation policies, with the
need for revenue generation and the responsibility for all aspects of development. No longer can managers automatically
rely on funds from the state, or cxpect higher levels of government to acceptl responsibility for ailing municipal
performance.

If they are to meet the demands of decentralisation, municipal managers must identify new ways of planning and
managing the cily. However, without skills development, exisling municipal managers do not necessarily have the skills to
change the pattern of their work, to cstablish partnerships or create an environmenl conducive to inpuls by external
organisations. Most municipal managers (with the exception of some trained at higher levels ol government) have limited
experience of the concept of the ‘cnabling environment’, of financial reform or introducing challenging new methods for
performing municipal functions.
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Box 7.3

Municipalities and Community Participation

Key Management Issues
Ahmedabad

The transformation of the Ahmedabad Municipal Corporation (AMC) from 1994 onwards was initiated and
championed by a senior Indian Administrative Service (1AS) officer. At the time he was appointed to the AMC, the
Corporation was heavily bureaucratic, overstaffed and underskilled and in severe financial difficulties. This Municipal
Commissioner particularly focused on reforming the financial status of the AMC (discussed in Box 6.13), on the
integration of municipal functions with the private sector (including the development of a partnership approach to
stum improvement (see Boxes 5.14 and 5,15)) and on the professionalisation of the AMC staff.

The ‘systematic professionalisation’ of the human resources of the AMC was eslablished as a municipal function
under the portfolio of a Deputy Municipal Commissioner (Administrative} with the aim of creating a sustainable
system and implementing professional principles of urban governance and management. Indicalive of this drive
towards professionalism, the Municipal Commissioner developed a skilled second tier of three Deputy
Commissioners, also experienced 1AS officers on deputation from the state administration. This focus on recruiling
effective managers was reflected at the next tevel of management in the creation of a professional managerial cadre
designated as Assistant Managers. This cadre was created by appointing managers with MBA and Chartered
Accountancy skills on fixed term contracts. The AMC intention is to groom this team of qualified staff to take up
senior management positions in the future. 1n order to meet the needs of the reforms in the AMC, significant
revision was also made Lo the qualifications required for posts at lower levels.

The strategy of intreducing a management team into the AMC removed the long established dominance of the
Engineering and Finance Departments and Departmental Heads. Given the large number of recruits, the Municipal
Commissioner created another force within the AMC which could nat be overlooked or undermined with case. The
young professionals are willing and able Lo implement reform processes as they are not burdened with a
commitment to bureaucratic procedures. Opponents of the newcomers argue that the young professionals do not
have enough administrative knowledge to undertake the tasks assigned to them and need the constant support of
more established colleagues. This issue and the obvious disruption to normal promotion opportunitics (based on
time served) led to unrest and ill-feeling in the first years,

The Municipal Commissioner was supported in this management and financial reform process by a senior and
longstanding official of the AMC. Familiar with the weaknesses and inefficiencies of the Corporation, and well
known to municipal staff and key individuals outside the Corporation, the Deputy MC provided an important link
and vehicle through which reforms were introduced. This Deputy Commissioner was also a force behind the
implementation of the community partnership approach adopted for. the Stum Networking Praject (SNP).

A number of other key individuals, both political and administrative, assisted the Municipal Commissioner in the
process of reform and in developing community partnerships. There was some appreciation and understanding of
participatory objectives and benefits, and for this reason the SNP was pursued and given the space to develop.
However, understanding of participation significantly declines amongst officials at lower levels. 1t can be arqued
that the AMC has paid insufficient atlention to developing internal capacity at implementation levels which ensure
the municipality itself is an effective partner.

Despite the significant improvements, and the development of a team of managers able and willing to lead a
comparatively transparent and accountable municipality, there is still a question mark over the manner in which stafl
are deplayed and the management of crisis situations. 1t is reported that successful assistant managers perform
more than one role for a majority of the time, significantly reducing their effectiveness and developing unsustainable
management pattems. They are drawn to high profile departments, and are required to leave allocated posts to deal
with crisis situations. This is particularly noticeable in the management of the Slum Networking Project which has,
more recently, received criticism due to the haphazard approach to management.

Notwithstanding the difficulties in implementation and the questions. placed over the mechanisms employed for
sustaining change, the stralegic reorganisation of management within the AMC has resulted in the creation of an
enabling environment and significant improvement in municipal capacity to fulfit statutory functions, Public
perception of municipal performance has increased dramatically. -

(Ahmedabad Case Study)
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Elements of effective management for community participation

Despite the enormity of these constraints, some municipalities are led by skilled managers committed (o reform, the
creation of enabling environments and open lo the participation of civil sociely. They provide a set of lessons for
consideration al municipal and state/provincial levels of government.

Developing a cadre of municipal managers appropriate to the redefined municipal role

In order to ensure that decentralisation policies are actively implemented at Tower levels of government, it is necessary to
create a link between the responsibility handed to local government and the skills of the managers appointed to lead the
process. Either managers must be appointed who are already skilled and sensitive to the objectives of decentralisation,
participation and enabling environments, or skills and knowledge must be developed.

The role of influential managers is critical when there is little or no policy promoting participatory processes. In this
context committed managers provide the driving force to pursue participatory objectives, they facilitate aclion, and
provide the ongoing motivation and robustness to enable processes to take hold. Replicating pilot projects and
approaches is very difficult, if not impossible, without senior officials’ commitment, and their ability and willingness to
mobilise funding and staff to exlend participatory processes. In the city of Ahmedabad, for inslance, the commitment
and vision of an innovative municipal commissioner enabled a community-municipality-privale sector partnership to
develop (sec Box 7.3). This support increasced confidence in the municipal cfforts, rallied the support of junior staff and
ensured the procedural change necessary to facilitate new working methods and the inclusion of external actors in
municipal funections.

In all policy contexts, a broad basc of skilled managers is essential to ¢nsure that efforts are not impaired by a change
in leadership. All innovative initiatives, including participalory projects, lose significant momentum and direction when
project champions who have nurtured change from the outset are replaced. Alarger base of skilled management trained
lo implement policy and creale enabling environments would help Lo ensure that transfers do not have overwhelming
effects on projects. In India, for instance, the highly respected Indian Administrative Service could be broadened to
include a cadre for municipal management. This would reflect the intent of decentralisation policy and would raise the
status of (he municipality.

Effective management for community participation is then characterised by municipal CEQs mobilising the municipality

toward participalory processes, and specifically:

¢ promoting and disseminating the intent of policy, or formulating municipal policy;

® supporting ficldworkers and understanding the political nature of their work;

* focusing middle management on the importance of participation and ensuring thal implementing staff have the
seniority, skills and training to achicve parlicipatory goals;

¢ introducing new processes, procedures and systems into municipal work culture;

e providing an example to staff and deputies and attempting to change the attitudes of municipal employees.

1f managers do nol ‘own’ and promote the new approachcs, they are unlikely to initiate change to the culture of their
organisation. This is Lhc case with the introduction of all new processes. 1t is particularly cssential in the case of
community participation, which is not always seen as a more ‘advanced’ process (such as information technology), bul as
one which ‘lowers’ the performance of technical tasks.
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Box 7.4

Municipalities and Community Participation

The Changing Role of Politicians
Ahmedabad Municipal Corporation

The role of local politicians in the Slum Networking Project (SNP) in Ahmedabad has changed dramatically. When the
slum networking concept was.introduced in 1995, the political wirig of the Ahmedabad Municipal Corporation {AMC)
was not well established. Political leadership of the AMC was in its infancy. Unfike state level representatives, elected
officials at the local level have no training or orientation in key issues of governance and most had not been exposed to
participatory processes involving poor communities (or to other forms of non-governmental partnerships). At the same
time, senior administrators throughout India were unaccustomed to working with politicians. In this context, the SNP
concept, which promoted cornmunity participation, was introduced to the: political wing of the AMC. Unsurprisingly, the
council neither understood nor accepted the concept of the partnership, and particularly opposed the cost-sharing
approach central to the SNP process. The politicians saw this as a direct challenge to their capacity to provide for their
constituents and, by extension, to their capacity to hold on to the votes of the poor in Ahmedabad. Despite these
objections, the shift towards participation of communities, NGOs and the private sector in municipal functions was
strong, and was also being reinforced by external agents (such as multilateral aid agencies). As a result, the
administrative wing of the AMC was able to pursue the project approach it proposed.

In Sanjay Nagar, the first and most publicised of the pilot areas, most of the slumdweliérs were not politically aligned
with the local representative. The Councillor's credibility with the residents of Sanjay Nagar was low and he was not
particularly threatened by the project processes and goals. Nevertheless, early in the process a few slumdwellers sought
his support and consequently he made efforts to discourage the community on the promise that he would secure free
services for them. Concerned that this move could undermine the pilot if.it gained momentum and spread through the
slum area, the Sharda Trust representative responsibie for the partnérship convinced the Councillor of the potential
merits of the project and the possible benefits for him if the project was successfully completed. The Councillor was also
consoled that the other actors (AMC administrators, the private sector partner or the NGO partner) did not have a
political motive and that the results of the project would only be attributed to him. This argument enabled the project
to continue with a local representative who neither hindered nor contributed to the project. He was not included on the
Steering Committee set up for the project and did not play a role in the decision-making process.

The pilot project originally envisaged upgrading in four slum areas, and in another aréa, Sankalchand in Chali in
Berhampura, the impact of Councillor intervention produced a different cutcome. (Basic infrastructure in this area was
originally constructed for 200 households, and the increase in population to the current level of 400 households has left
the area grossly underserviced. There is only minimal water available at different times of the day and the lack of
adequate drainage during the monsoon is a serious threat to the heaith of the residents) The NGO Saath had been
working in this slum since 1989, and had won the trust and confidence of the local slumdwellers. As a result, they
convinced the residents to join the SNP. However, when the local representative heard the residents intended to
participate and to contribute to the cost of the works, he held a meéting to convince them it was not necessary. This
opened the door to doubt. The elected representative then offered to pave roads inside the slum from the Councillor's
budget and to expedite the construction of toilets. In this case, the residents opted out of the pilot SNP project.

In another slum in the pilot project, Pravinagar-Guptanagar, the local representative was more supportive and steadfast
from the outset. He encouraged the residents to join the project and to pay their contribution in order to upgrade the
infrastructure and services in their area. He actively imparted the message to slum residents that free services were not
a viable option in the current municipal climate and that it was in their interest to contribute to the costs, This built
willingness amongst the residents and a successful partnership with the AMC:

Since the inception of the project in 1995, there has been a shift in the stance of the ruling party of the AMC, Once
politicians saw firsthand that slum residents were willing to pay and that the initiative would not threaten their power
or voting base, they have supported the project. Many have become advocates of the cost-sharing approach. Ownership
has also changed. The political wing new claims credit for the Slum Netwaorking Project and is using it as a key aspect
of their election campaign. The elected representatives who blocked the early pilots are now promoters of the project
and, in a turnaround, are asking the NGO Saath to encourage more communities to join the SNP partnership. ®

(Ahmedabad Case Study)



The Management Capacity of the Municipality

Delegation

The lessons learnt to date highlight the imporlance of broadening the second tier of management and delegating
responsibilities within the municipality. The decentralisation of staff powers and responsibilities to the Zonal Lcvel
Commissioners in Surat (Box 7.2) significantly improved the accountability of the municipality Lo the citizens of the zone.
Management reform in Ahmedabad (Box 7.3) focused on boosting skill levels to create a core management team,
supported by qualified middle management, In other citics in India, notably Calcutta and Cochin, senior ¢ngineers wilh
the vision and skills to adopt participalory approaches have had significant influence. Training in the aspects of
participalion, the bencfits and problems, as well as options for achieving participation, enables this second ticr of
management to facilitale capacity building within their teams, and thence to pursuc partnerships with the non-
governmenl and private seclors.

Developing the role of politicians in community participation

Local politicians are key figures in the development of municipal capacity to work with communitics. Elected members
can provide an important link to communities, underpin participatory efforts or drive participatory processes. Evidence
from countries such as India and Sri Lanka, where democratic representation is now assured for local government, clear-
ly shows that political as well as administrative arms of the municipality are primary actors in the devclopment of
sustainable participatory processes. Polilical commitment, Councillor involvement and Councillor skills have a significant
impact on the capacity of the municipality to implement participatory projects, but politicians do not necessarily welcome
the participation of their poor constituents, Many political leaders perceive community participation as undermining their
political power and voting basc.

In order to establish this political commitment, however, significant levels of awareness and capacity building are generally
necessary. An important step is mitigating perceptions that community participation is & threat to politicians’ power.
Many politicians, such as those in Ahmedabad described in Box 7.3, have recognised the benefits of participation (for
themsclves and their constituents) and devised ways to become attached to the success of community partnership pro-
jects. In so doing, whatever their motive, they have raised awarencss of the potential role of the community and buill
wider confidence in the process. The converse situation, illustraled more recently in Colombo, results in projects which are
accorded low priority and risk being marginalised from mainstream council activities.

Skills Development

An essential, if obvious, requirement to build the capacity of management within municipalities is the development of
skills, This skills development, described in detail in Chapter 6 and itemised in Box 6.6, must include both administrative
and political arms of management. Managers need Lo develop a basic understanding of the options for organisational
reform nceded for a supportive municipal context, the principles of participation and the processes that need to be
undertaken by their staff. Capacily building for politicians is also necded to focus on developing an understanding of
the benelit of participatory approaches before they can develop skills in promoling community parlicipation. Municipal
training programmes should include modules for councillors to assist them in meeting their clectoral responsibilities. In
addition to improving knowledge on poverty and participation, training for politicians will include policy and decision-
making, communicalion, negotiation and leadership, management and facilitation. In India, state level training
institutions, such as ILGUS in West Bengal and KILA' in Kerala, have developed courses for municipal councillors and are
overrun by the demand for such skills development.

Notes
1. Institute for Local Government and Urban Studies (ILGUS) and the Kerala Institute of Local Administration (KILA).
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Framework for Action

The strategic [ramework developed throughout Lhis guidebook provides municipalities with a comprehensive picture of
the elements of capacity building that can influence municipal attempts lo extend or establish community participation.
The framework lor action, described in the strategic framework diagram (Box 2.1) and reproduced below, highlights four
primary components of capacily building and the aims of each component.

The following pages provide an overview of the various elements of municipal capacily building for participation. The
framework is intended 1o provide a broad checklist of the issucs that should be considered and prioritised in the
development of a capacity building strategy for municipalities in all parts of the world. These elements are, ol course,
indicative and nol all will be relevant to every context.

The illustrations from the various casc studies show thal opportunities and constraints vary considerably, and that local
solutions responding to the context arc frequently the most cffective and expeditious. By extension, this points to the
need to tailor capacily building strategics Lo suit the external, instilutional, social and resource constraints of the munic-
ipality. Trainers and capacity builders are encouraged to build on the strengths and opportunities identified in particular
contexts, and to develop the abilily to identify specific solutions to various municipal and communily constraints.

The specific nature of training options in different countries and, furthermore, in different citics makes a discussion on
training providers outside the scope of this sourcebook. Municipal officials embarking on (and donors funding) capacity
building programmes will need to idenlify appropriate training institutions that can play a central role in the skills
development central to building municipal capacily for community participation,
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A The Elements of Participation

ﬁmm 8.1

Appropriate Forms of Participation

)

stage of service delivery (project, operation and maintenance)

)

factors constraining participation (illiteracy, gender inequalities, cultural beliefs
technological options for services)

operation and mobilisation

Build understanding of the objectives of participation and their implications
Build understanding of the dimensions of poverty in the municipal area
dynamics and power relations in the community, heterogeneity of urban
factors affecting participation {marginalisation, domination, political views)
Build understanding of the factors which specifically affect participation
Build understanding of the potential forms and indicators of participation
Build understanding of the basic parameters of effective and sustainable

Develop understanding of potential roie of communities throughout
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Framework for Action

B The Vehicles of Participation Box 8.1
A Sustainable Community-Municipal Interface

Identify constraints and opportunities of existing municipal vehicles
for participation

* actors (status, skills, numbers)

* roles and responsibilities

* relationships (to management, to other departments)

e
il
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ff"‘i”f Miﬁ @% W’Wig W W/W;@Wf‘l' * essential members of multi-disciplinary team
WZ{%’WZ&’ fi %{?’ffff;ff@% : &;&Mﬁﬁgyﬁ 6;1{)7;; ¢ vulnerabilities
ﬂf;ﬁjﬁ Z%}f?f@’%»fﬁ’%‘&%% ; %{@W;ﬁ&@%{ i« links to higher levels of management
~fgfiy*ﬁw?j&fﬁﬁfffﬁﬁﬁié ﬁfgi}f;ff;;g”;;;ffjf,;: e external support
ﬂfg%szf;ﬁfff;;ffgfffﬁf?@;fgfggfngfgf}fz;‘;gg;zjf;fj?x Develop an effective management interface
’f%;i%z:gvf;i;g;ffGfg;ﬁ%:;ﬁ;;;ﬁ%fﬁ%g‘ﬁ%ﬁ% . s.enior management
A - e management
Jii i J I
f”?‘%‘{*;;?fi”/*/ifgfi;g/};;/}iil?/{[% zﬁg‘ff/fﬁ?&gw Develop understanding of the capacity of the community to become a partner
f:’;7%{‘5{%@?{?{{@] i’%@{%j 5}%@%;‘iﬂgifalﬁ;ff*’;}’%},/ ® constraints and opportunities of existing instruments
i‘fﬁ;;;,‘%};fgjfjii‘}f%%g;f«" 15 gg W{W;ﬁ;%}”%{iﬁ}%{ o skills, knowledge and access to information

4‘,«‘[{1 %%%ﬂ% ﬁﬂiwi{‘%/ﬂé’ﬁfj&fé{}?ﬂ%ﬁ * vulnerable and marginalised groups

Fep il
’%{&K‘ij‘ﬁ%f%{‘ﬁ Develop organisational capacity

ity * formation of community groups, building on existing CBOs
* evolution of groups

» domination/representativeness

* mechanisms for inclusion of women and vulnerable groups
* dispute resolution

Develop community skills

* assess existing skills and training needs

¢ leadership skills

* tailor training opportunities to suit communities and vulnerable groups
® access to information

Develop understanding of the potential role of NGOs

* strengths and weaknesses of existing NGO relationships
* NGO skills and experience in policy and implementation
* NGO links to communities

« identify key gaps in expertise which NGO sector can fill

Define roles and responsibilities for NGOs

* mediation with community

* capacity building of community and municipality

» community development support/ gender awareness
* post-project sustainability

Develop effective interface with NGOs

® skills

*  status

* formal and informal mechanisms

* mutual trust and confidence 131
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Internal Municipal Capacity

C

A Supportive Government Framework
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Framework for Action

D Management Capacity

Skilled and Committed Management

-

Understanding the constraints to effective municipal
management for participation

lack of status of the municipal institution

bureaucratic inertia

technical and prescriptive orientation of second tier of management
training, appointment and transfers by higher levels of government
the lack of skills to create an enabling environment

Elements of effective management for community participation

developing a cadre of municipal managers appropriate to the
redefined municipal role

delegating responsibility

developing the role of politicians in community participation
skills development

Baox 8.1
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Background to Case Studies A

Appendix A

The framework set out has been derived from an analysis of municipal experiences in participatory processcs. The
Building Municipal Capacity for Community Participation research was initially carried out through a series of sludies
undertaken in municipalities in India, Pakistan, Sri Lanka and Egypl. These 10 case studies provide a range of lessons,
leamnt in diverse social, political, institulional and administrative contexts. The meaning of ‘participation’ in Lhese situ-
ations, and the processes adopted to delivering services varied considerably,

The boxed illustrations throughout the text draw hcavily on case studies carried out by local and UK consultants as

follows:

Ahmedabad: Mihir Bhatt and Janelle Plummer with Rajendra Joshi
Bangalore: Richard Slater

Cochin: Janelle Plummer and Mr K Gopalakrishnan

Colombo: Richard Slater

Faisalabad: Community Action Planning and Kevin lTayler
Kerala: Mr K Gopalakrishnan and Janelle Plummer

Nasriya: Ahmed Eiweida and Kevin Tayler

Shrouk: Kevin Tayler and Ahmed Eiweida

Surat: Sharadbala Joshi and Janclle Plummer

Visakhapatnam:  Sue Phillips

A brief background statement of cach case study and its relevance to the research is provided bhelow.

Ahmedabad

The case study carricd out in Ahmedabad (Gujarat, Northwest india) provided the research with specific lessons concerning
the development of vehicles for participation and the changes possible within a municipality to create a supportive
contex! for parlicipation. First and foremost, it provides a potent illustration of the power and impact of an effective,
skilled and commilled municipal manager. The appointment of a Municipal Commissioner willing to disrupt conven-
tional practice and to disturb the slatus quo resulted in a financial tumaround unprecedented in Indian history. This
financial reform was accompanied by a process of internal municipal reform that focused on the professionalisation of
the institution and included significant staff and procedural reforms. These internal reforms underpinned the Ahmedabad
Slum Networking Project (SNP) which aimed to involve communities in a development process o improve the
environmental conditions of poor neighbourhoods. Early pilots were characlerised by the broad partnership approach
(including the Corporation, NGOs, the private sector as well as communities), an emphasis on cost recovery, and the
notable combination of both participatory and prescriptive approaches throughout the project. The relationship between
the NGO sector and the Corporation is illustrative of potential partnerships. Despite the rhetoric of participation, the SNP
did not, in its early stages, display a shilt in decision-making or in attitude, but later reports suggest that there has been
an evolution in both participatory decision-making and attitudinal change amongst municipal officials.

Bangalore

The Bangalore Urban Poverty Project (Karnataka, India), supported by the Netherlands Government, provides an
interesting juxtaposition to the ‘home grown’ initiatives in that it rigorously pursued donor objectives for participation.
This objective was facilitated through the placement of project management in a separate unit away from the potential
constraints of conventional municipal procedures. The project emphasised the role of NGOs in community development
and mobilisation, acknowledging the limited skills in community participation in the Bangalore City Corporation. The

135



136

Municipalities and Community Participation

BUPP developed two institutional instruments for implementation: a steering commillee at decision-making level, and
the Slum Development Teams at the community level. The project advocated a formalised approach to decision-making.
The key lessons of the Bangalore case study for building municipal capacity for communily participation were found in
issucs such as project ownership, roles and responsibilities of partner agencies, the functioning of steering committees,
and the role of politicians.

Cochin

The Cochin Urban Poverty Reduction Project (Kerala, India), supported by the British Department for Intemational
Developmenl, was developed as a multi-sectoral poverly reduction project. In its pilot phase the project particularly
provides useful illustrations of small scale participatory processes in the context of a problematic operating contexl. These
included, particularly, innovative communily contracting initiatives, the informal development of relationships with local
NGOs, and the procedural constraints and solutions to facilitating new methods of service delivery. The main phase of
the project was formulated by cxternal consultants through an intensive design process and was commenced in a context
of political and institutional change. The project has since suffered from a lack of ownership, administrative and
attitudinal constraints and by the lack of a project champion within the senior management of the Corporation. The
marginalisation of poverty-related issues, the lack of a driving force at municipal level, and the early transfer of trained
staff have had significant effects on the capacity of the municipality to develop effective community participation.

Colombo

The case study undertaken in Colombo, Sri Lanka, considers the cfforts of a number of governmental institutions,
parlicularly the Colombo Municipal Corporation, in the development of participatory instruments and methodologies for
the implementation of the Urban Basic Scrvices and the Urban Housing Sub-Programme of the Million Houses
Programme. Colombo is well known for the development of an extensive and seemingly sustainable network of
Community Development Commitices and the successful adoption of Community Action Planning methodologies as the
primary mechanism towards Lhe planning and development of poor urban groups. Apart from the lessons of participatory
planning and group formation, the Colombo case study provides strong evidence of the influential role of politics and
the importance of political support for promoting sustainable participatory processes, It also provides a comparative
example of the impacts of localing participatory initiatives within municipal line departments. Located in the Health
Department of the CMC, the participatory initiatives enjoyed the status of that department and the support of a strong
departmental head in the CMC.

Faisalabad

As the only case study in Pakistan, the Faisalabad Area Upgrading Project (FAUP), funded by the DFID, provides an
illustration of the difficulties of managing and promoting community participation within an unsupportive legislative,
political and administrative context. The separation of the project management from the line departments of the
municipality and line agencics has meant that a participatory project was developed outside governmenl. On Lhe one
hand, this has enabled the piloting of innovative participatory approaches in the constrained social and cultural context
of Pakistan; but on the other hand it has resulted in isolated efforts which do not appear replicable within existing
institutions. The FAUP also provides the guidebook with illustrative material on extensive training and skills development

programmes and on Lhe important role of the project interface in mobilising communities.



Background to Case Studies

Kerala People’s Planning Campaign

The Kerala People’s Planning Campaign (KPPC) is a statewide initiative aimed at involving the pcople of the state of
Kerala, India, in the planning and development processes of all sectors. The KPPC aimed and established a process for
people-led planning for (he development of the ninth 5-ycar plan for the state. 1t is a notable cxception to the other
case studies in a number of respects. First, it was underpinned by a supportive legislative and policy context and was led
by politicians. Second, it illustrates the potential {and the problems) of massive replicability of partlicipatory planning
processes (poor and non-poor). Third, while it acknowledged the nced for extensive capacity building lo achieve
objeclives, the early stages of the campaign were hindered by sceptical municipal officials, and the lack of skills and
organisational capacity nceded Lo produce viable and integrated results. The impacts of the process have been equally
notable. With a political directive, significant and rapid procedural change was implemented (o ¢cnable municipalities to act.

Nasriya

The Nasriya Upgrading Project (NUP) is a Gl'Z-supported project in Aswan in Eqypt. The project provides an illustra-
tion of participatory planning in the particular social and institutional context of Egypt. Managed through a PMU, the
project design sought to bypass the difficulty of initiating new processes inlo cxisting structures, and succeeded in intro-
ducing the concept of participation in this narrower field. However, this decision, while conslraining the integration of
participation into line departments, has had a demonstrative cffect, raising officials’ awareness and influencing nalional
level policy-makers. The transfer of skills to municipal level officials has been established, to some extent, by the close
linkages established between local agencies and by project mechanisms such as the secondment of staff. Two important
lessons can be learnt from the project. One is that bencfits will be gained from continuity at the highest level of project
management. The second is that weaker forms of participation al the outset can be an effective starting point for the
development and institutionalisation of more comprehensive approaches to participation.

Shrouk

The Shrouk Programme, a national level initiative in Egypt, is technically a rural initiative which was included in the case
studies because of the central place it occupies in the country’s plans for towns as well as villages, and the extent Lo which
it highlights issucs of replicability. The participatory element of the programme was led hy an academic champion able
to influence policy-makers to formulate a community approach to development. The Shrouk process is heavily dependent
on civil society inputs but has not built the capacity of officials at the municipal level. In this respect, the project
demonstrates a lack of municipal engagement with participatory processes.

Surat

The Surat case study (Gujarat, India) was included in the research not so much because of successful participatory initia-
tives as the significant and unprecedented achievements in municipal reform. 1t provides an illustration of the municipal
reform necessary to bring about sustainable change in the capacity of the municipality Lo fulfil its functions (particularly
the access of the poor to adequate infrastructure and services). The capacity of the Surat Municipal Corporation was built
through a strateqgy which started with the appointment of a strong leader committed to the process of reform and to
building commitment from the public at large, the media and with staff of the SMC. This was supported by the creation
of a core management team and by specific procedural reforms which built accountability Lo communities and sustain-
ability. 'The procedural and staff reforms created a balance of autonomy and moniloring ol zonal activities and enabled
a decentralised response o environmental problems. The accumulative result broughl about the transformation of a dys-
functional organisation inlo one thal provided effective and accountable urban management. The approach toward par-
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ticipation was concerned with moniloring municipal performance and accountabilily, rather than strong forms of partic-
ipatory decision-making.

Visakhapatnam

The Visakhapatnam Slum Improvement Project (VSIP) and its successor, the Chinagadili Habitat Improvement Scheme,
are DFID-funded projects developed in a supporlive cxternal operating context in Visakhapatnam in the stale of Andhra
Pradesh in India. The projects provide exemplification of the complexities of community group formation and the issues
of representativeness, gender relations and domination. The Chinagadili experience highlights the lessons of
institutionalising a Project Steering Committee, which involves communities in strategic decision-making. The VSIP case
study also highlights the value of a Community Development department committed to promoting and training officials
in community participation, It exposes some of the structural issues of locating participatory projects in scparated units
and outside line departments, and also some of the primary issues concerning staff systems and policies. The extended
programme ol poverty reduction in Visakhapatnam highlights institutional development processes and the nature of evolv-
ing parlicipatory processcs.
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« “Among oll the literature on participation, this is the first book | know that focu.ses on munic.tipqi authaorities.
" It.... also has particular importance both for higher levels of government (ot national or provincial/state fevel)
and for international agencies. Firstly, it is a reminder of the importance of well-functioning municipal
governments for reducing poverty. Secondly, it is a rich source of case studies and analysis about how
municipal authorities can incorporate one central component of “good governance” — o permanent,
participatory engagement with their citizens.”

from the Foreword by David Satterthwaite, Director, Human Settlements Programme, International
Institute for Environment and Development

e “local communities are becoming the arengs for reform, the focal point for moving the development agenda
forward. Participation is the prerequisite to sustainable political and social reform. This volume draws on
Jessons, mostly from experience in South Asia, and offers a strategy for developing municipal capacity for
community participation ~ on building appropriate forms of participation, creating effective interfaces with
the community and forming accountable municipal organisations. These concepts ore illustrated with
practical meaning at the local level.” - ,

Tim Campbell, Urban Adviser, World Bank

e “An innovative conceptual and operational framework for understanding participatory processes in urban
development in cities of the South. It is a refreshing mix of a well-informed approach to institutional
pracesses and an effective methodology for addressing the practical challenges of genuine city-level
partnerships that will be of value to academics and urban development practitioners alike.”

Jo Beall, Department of Social Policy, London School of Economics '

¢ “An admirable collection of practical wisdom, well researched and at the some time useful and accessibfe. It
recognises that effective community participation is not easily achieved, and gives a detailed guide to the
municipal capacities and institutional conditions which need to be developed.”
Richard Batley, Director, International Development Department, University of Birmingham

“The city consgltation methodology used by the Urban Management Programme focuses on participatory
governance. This sourcebook provides valuable information to the partners of the Urban Management Programme

- the municipal governments and the civil society organisations — on the various focets of civic engagement,”
Dinesh Mehta, Urban Management Programme Global Co-ordinator, UNCHS

Increasingly, governments and donors are advocating the participation of poor communities in the deliver

of urban services and infrastructure. Yet local authorities responsible for implementing participatory oliciez
oftAen do not have the skills, organisations or resources needed, or an adequate idea of the capacit rcsp uired
This sourcebook provides invaluable practical guidance for municipal officials, and others workin; inqurbar;
dc?velopment .'?md pov‘er.ty reduction, on the range of issues to be addressed in planning and managing cities
with community participation. It explains the key elements of participation, identifies common c%nsgtraints

and opportunities, describes the vehicles for movin icipati ;
w3y UL g participation forward and outlines i itdi
needed for municipalities to achieve participatory goals. nes the capacity building

Janelie Plummer is a UK consuiftant speciatising in urban poverty and community participation in developing countries




