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Introduction

Essential to the well-being of all people are the effective delivery of basic services such as health, education, water and sanitation.  Accessible, quality services contribute to the achievement of the Millennium Development Goals
 and to the achievement of human rights.  Yet, widespread evidence shows
 that services are failing poor people in a large number of countries with negative impacts on human development outcomes.  In addressing the failure of services, one key point is that the failure of services is not just technical, it is the result of the lack of accountability of public, private and non-profit organizations to poor people

As set out in the 2004 World Development Report, “Making Services Work for Poor People”, it is possible to assess and approach service delivery through an accountability model for service delivery that includes three groups of stakeholders: (i) citizens, as clients, influence policymakers; (ii) policymakers influence service providers; which in turn (iii) deliver services to the citizens who are also clients of the services.  
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Service delivery failures result when any of these relationships break down.  For instance, service failures may occur when citizens are unable to influence public action through the long route of accountability (break on the left side of the triangle), when there is non-payment of salaries to service providers (break on the right side of the triangle) or when there are difficulties in implementing services, such as poorly trained or absent teachers, part of the short route of accountability (break on the bottom of the triangle).

One way in which improvements in service delivery have been implemented has been through various forms of community participation: direct service provision by communities, contracting by communities to service providers, new mechanisms for holding public and Non-State Providers accountable for services.  The connections between various forms of community participation and effective systems of service delivery can be assessed in a variety of ways, including improvements in basic human development indicators, such as those set out in international development goals, notably the MDGs.
Community participation in service delivery involves far more than the direct delivery of services.  A central issue is how different types of participation may contribute to strengthening both the short and long routes of accountability for service delivery.  Effective forms of community participation in service delivery provide both opportunities and incentives for local government officials to respond to community needs.  This can create opportunities for more downward accountability, and thus reduce the accountability gap between the citizens and policymakers.  Transparency at the local level may also be enhanced through score cards for public services or supporting local independent media to act as monitors of project activities. These measures serve to promote a process of slow improvements in accountability, both short route and long route, through what the WDR 2004 termed “strategic incrementalism” in a weak institutional environment.  This means that service delivery obstacles are reduced with long-term efforts to rebuild state capacity, when feasible, through mechanisms of service delivery.  At the same time, effective community participation exists in the context of political, social and legal structures which all shape the feasibility of participatory actions.

This paper provides an overview on some issues and experiences with diverse forms of community participation in the provision of services.  It reviews some of the various service provision arrangements that can be designed to have positive impact on human development outcomes, as well how community participation affects public sector accountability at local, regional and national levels.  The paper considers how different lessons can be drawn from relatively more and less successful experiences from a range of countries and types of services.  It seeks to highlight some factors that have contributed to positive outcomes, both in human development indicators, as well as in institutional sustainability and accountability.  

The paper points out some of the potential benefits of community participation in service delivery, some of the ways in which contextual factors shape participation, and the ways in which exploring specific experiences of participation can provide lessons for policymakers.  Through understanding the importance of the connections between participation, accountability and service delivery, as well as different aspects of context, experiences in community participation can be better assessed.  The major section of the paper is based on case studies used in this document for illustrative purposes, and a more extensive literature cited in the paper and in the references

Section II Community Participation and Service Delivery
Community participation as a concept focuses on the idea that involving stakeholders in decision-making about their communities and broader social issues has important social, economic and political benefits.  In the 1980s and 1990s, for a variety of reasons, public sector donors, policymakers, as well as both Northern and Southern NGOs, emphasized the value and potential benefits of participatory approaches.  Their interest in participation emerged from a range of concerns:  failures in state-led development.  The risk with an approach to economic development or service delivery that focuses too much on ‘community participation’ is that it may idealize the internal coherence and solidarity in communities, and miss the essential tasks of supporting effective, accountable and transparent public institutions.

Community participation processes include an identification of stakeholders, establishing systems that allow for engagement with stakeholders by public officials, and development of a wide range of participatory mechanisms.  Stakeholders are individuals who belong to various identified ‘communities’ and whose lives are affected by specific policies and programs, and/or those who have basic rights as citizens to express their views on public issues and actions.  The proponents of participatory approaches
 highlight the value of engagement with stakeholders in terms of greater local ownership of public actions or development projects, as well as the potential

As will be explored further in Section III, each local context reflects the dynamics between various groups that help determine how inclusive and exclusive, conflictive or cooperative, community relations tend to be.  For example, recent research in Indonesia
 found that the relative trust that communities in Eastern Java had in local government, and the relative lack of local conflict between communities and different identity groups meant less interest in participation.  In other parts of Indonesia, however, the differences of identity and in-migration led to mistrust and conflict dynamics that heightened after the 1997 financial crisis.
  In India, there are notable differences in community level interactions that connect with political dynamics, as outlined in an essay on Kerala and Uttar Pradesh.

Among the key goals of community participation to be assessed through the case studies in this paper are:  improving technical efficiency; improving allocative efficiency; and improving mechanisms of accountability.  Community participation initiatives are related to technical efficiency through such areas as overcoming information asymmetry,
 providing communities with information on quality through various forms of Monitoring and Evaluation, and ensuring that resources are spent for necessary technical resources by service providers.  Improving various dimensions of allocative efficiency includes greater attention to the priorities of communities, increased transparency on budgets and public resources through such mechanisms as public budgeting and Public Expenditures Tracking systems, and a subsequent reduction on ‘rent seeking” by those in positions of power.  Finally, improving accountability involves creating increased transparency from community involvement with public sector agencies, community participation in school management, and community participation in public hearings. 
There is broad agreement that community-based interventions have the potential to be more responsive to the needs and priorities of beneficiaries (allocative efficiency). There is also some evidence that community-based projects are comparatively cost effective (productive efficiency) because of lower levels of bureaucracy and better knowledge of local costs. While those projects which draw primarily on locally available skills, materials and financing are clearly likely to be more sustainable, some commentators have argued that this simply amounts to shifting the financial burden of service delivery to potential beneficiaries, which means that care needs to be given to the demands on community time and costs to beneficiaries.  Different aspects of allocative efficiency can be seen in the decentralization cases from Kerala and Rwanda, as well as the water programs in Malawi and Ethiopia.
Mobilization of community members to identify problems and plan and manage projects helps strengthen local capacity for collective action. There is arguably inherent value in this and additional benefits are often observed beyond the scope of the original project, e.g. formation of self-help groups and micro enterprise development. However, important questions surround the definition of ‘community’ and the ways in which the demands of sub-groups and individuals are represented, e.g. ethnic minorities, women and children. Community-based approaches typically aim to build ‘social capital’ but while this is a useful concept it is often applied uncritically with inadequate understanding of cultural and political context and vested interests in the status quo.  Some of the difficulties of exclusion or community power dynamics are illustrated in the West Bengal, Cairo, Bolivia and Uttar Pradesh examples.
Community participation is increasingly often endorsed as a means of strengthening state-community synergies.  This can be seen in the decentralization cases from Rwanda and Kerala, as well as the local participation law in Bolivia.  Emerging demand-driven approaches theoretically ‘empower’ communities to command services and provide a mechanism for (re)building trust and accountability and re-establishing the ‘social contract’ between communities and government. However major challenges surround integrating emerging community participation approaches with traditional sectoral and local government approaches. The objectives of strengthening local governance and delivering better services are often confused. Pressure to meet short term sectoral output targets often distracts attention from institutional reforms necessary to make service delivery systems sustainable in the longer term.

There are various ways in which community participation processes and mechanisms can strengthen accountability and also affect service delivery outcomes.  Citizens can exert their collective voice (which occurs in the relationships between citizens and policy makers) to influence policy, strategies and expenditure priorities at different levels of policy making (national and local) according to their wishes and preferences.    A key summary comes from the work of Goetz and Jenkins on accountability movements in India. 
Strengthening the citizen’s voice enhances accountability of policy makers motivating them to be responsive to the needs of communities and stimulates demand for better public services from service providers. Local communities in can be empowered by law to recall their leaders, which motivate elected leaders to be more responsible to the needs of their communities.   Citizens can also exercise power as the end users of services, described in the WDR 2004 as “Client Power” over service providers and hold them accountable for access, quantity and quality of services. Improved information about services being provided at the local level, as well as a choice of providers, can represent important elements of client power. 

Finally, policy makers exert influence on the providers through an implicit or explicit contractual relationship, which the WDR 2004 referred to as Compact or Management. The provider is to deliver a given level of performance following administrative instruction or according to a contract, and the policy maker uses the instruments of financing, regulation and monitoring and evaluation to exert control.  In the framework of the WDR on client power, improving client power—the short route of service delivery—can overcome various weaknesses of the long route), even when services remain the responsibility of government.  One of the simplest examples (in theory, not necessarily practice) is having poor people monitor service providers. 

Clients are usually in a better position to monitor programs and services than most supervisors in public sector agencies—who provide the compact and management. When the policymaker- provider link is weak clients may be the best positioned due their regular interaction with frontline providers. As documented in the case of Educo, where parents had the ability to hire and fire, as well as monitor teachers
, as well as the case on school management Bangladesh presented in this paper
, improvements in basic education often depend on participation by parents
.  Although parents cannot monitor all aspects of education, they can monitor attendance by teachers and even illiterate parents can tell if their children are learning to read and write.

The accountability of providers to poor people can also be strengthened through mechanisms for poor people to voice their priorities and views. In this case, the path to enforceability is through clients’ various forms of interaction —encouragement and complaints. The scope for poor people to voice concerns individually is generally quite limited, though the increase in mechanisms for participation outlined in this paper

In terms of the long and short routes, depending on the context, different routes will be more or less amenable to various forms of community participation.  The long route includes electoral politics, citizen oversight boards, use of media, social accountability movements that bring together citizen direct action with more formal government mechanisms.  The long route is more difficult for community organizations, without some types of enabling environment and functional public institutions that can incorporate or engage with community initiatives.  In each context, the state/society nexus shapes the room for access on the long route.  External Non-Governmental Organizations, especially international NGOs, are not the short route, but mechanisms for supporting either the short or long route.  The short route includes direct provision of services, community monitoring and management of services, contracting with service providers, and projects funded by external NGOs but managed locally.

A key aspect of both routes is that there inherent trade-offs between what can be accomplished in improving services, depending on the context.  In situations of weak or indifferent governments, or humanitarian crises, donors and international NGOs often substitute various short route mechanisms instead investing in public systems or the sustainability of services.  There is also a risk that community participation efforts will mean that make poor people will have to invest more middle class citizens for services.  There is a cost to local communities in time and effort and resources (double tax), and a concern that the short-route means letting the state avoid its responsibilities.  However, if the state is indifferent or incapable, the focus on the long route may mean that services fail to reach most poor people, or are of very low quality.

There are also important complementarities or spill-over effects in terms of what are complementarities or spill-over effects from community participation.  The engagement of community organizations with public accountability systems can strengthen what Goetz and Jenkins have termed “diagonal accountability”
.  There are important inter-sectoral connections where school health and sanitation leads to greater attendance by girls.  Similarly, women’s education has been shown to have a major effect on the health of children.  Increased community confidence through community contracting or management of services has been shown to improve the capacity and confidence of poor people for holding government officials accountable.

In relation to service delivery, there are a range of issues related to the role of community participation and stakeholder involvement in service provision.
  The short route of accountability provides for direct community action, both through community provision of services and through communities holding providers accountable at the point of service delivery.  This can involve water user groups, hiring and monitoring teachers, as with the Educo
 program in El Salvador, formation of parent-teacher associations PTA
 or the establishment of health action councils.
 
The long route of accountability emphasizes citizen voice and mechanisms for ensuring that policy makers respond to citizen priorities, which links to the nature of political systems.  The mechanisms for holding elected and appointed officials accountable are complex and multi-faceted.  It is vital to emphasize that elections, even when free and fair, provide only a then line of accountability.  Whether through the short route or the long route, the linkages between community participation and service delivery are complex and highly contextual.
State/Society Nexus:
  

Civil society influences the state, and the state shapes the context within which actors of civil society operate.  There are multiple and complex influences on these relationships which are generated by various types of encounters.   Development of various participatory processes is never separate from the wider social, political contexts, and some of the efforts by donors have foundered due to the attempt to ‘ring fence’ participatory mechanisms for power and politics.  Furthermore, the nature of the state and the dynamics of state/society relations affect both the opportunities and limitations on participation.

Part of assessing the context of the state/society nexus involves determining the roles of the public sector in regulating, financing, monitoring and directly providing basic services.
  The balance in context and sector occurs between direct government involvement in service delivery, for which the accountability mechanisms tend to be through the long route, and the roles of various Non-State Providers.  What is meant by “balancing”?  Criticism of the World Development Report 2004
 pointed out risks of relying too heavily on the short route.  There is also, at times, a tendency by external bilateral and multilateral donors to place emphasis on participation/short route and avoid the task of supporting stronger and more accountable public institutions at all levels, especially in fragile states.  It should be emphasized in this paper that the short route is not a ‘short cut’, but part of a mix of approaches depending on service, historic context, and the nature of service clients.  Balancing types of provision will mean giving as much attention over time to the long route and the public sector’s roles as to the short route and community participation.
In regards to balancing short and long route accountability mechanisms, a key part of the current debates around service provision involves the balance between public and Non-State Provision, and within Non-State, between civil society organizations and private providers.
   Related to the service provision mechanism, are long-standing disagreements over the relative balance between public, not for profit, and private for profit service provision.  There is a risk that the debates about ‘public’ versus ‘private’ ends up being rigid and ideological, focusing on ‘good’ versus ‘bad’ providers.  Such a dichotomized debate too often misses on both the sectoral specific dynamics of service provision and the socio-political and economic factors that have created service arrangements in different countries.

For example, in the health sector, a recent six country study undertaken at the University of Birmingham
 showed that over eighty to eighty-five percent of health services were delivered by Non-State Providers.  Understanding the mix of providers by sector, by historic political formation of service arrangements, and by the nature of community processes, provides a helpful basis for assessing accountability arrangements and the roles of community participation.

While there this section makes the general case for the importance of community participation in improving service delivery, there are no set prescriptions or single approaches that will work in all contexts.  Many approaches have weaknesses and limitations that will be outlined in Section IV, while Section III sets out the contextual factors that need to be considered in relation to participatory approaches.  Further, the design of participatory structures, such as the various institutional mechanisms for participation, requires attention to the enabling environment in the role of the state, socio-economic factors in communities, and the sector involved.  The next sector offers some perspective on context and services that are essential for successful outcomes. 

Section III: Context and Service Characteristics
The World Development Report sought to link the accusation that the World Bank has one solution to all problems with an acknowledgement that various contextual factors shape the best approaches to service delivery.  In a matrix entitled ‘eight sizes fit all’ the Report sought to set out how different factors such as the type of service, the relative amount of differentiation within communities, and the role of government policies interact to shape service characteristics.  Beyond the service delivery issue itself, it is useful to explore how contexts shape forms of participation, including forms of participation by the community organizations.
The contextual issue of what constitutes the “community” that is involved in community participation depends on the internal dynamics and identities (religious, ethnic, gender) in the community and in part on the service. For example, students with disabilities have special needs for quality education but not for immunization.  Another example of differences may be found in whether a girl attends school may depend on whether there are separate latrines for boys and girls, as well as on whether there are female teachers for adolescent girls. 
In considering the nature of community identify, a wide range of factors such as gender (West Bengal, Cairo)
, caste (Uttar Pradesh, West Bengal)
, economic differentiation (Paraguay, Bolivia)
 have been shown to be factors in terms of the internal definitions of ‘community’.  For example, one study on community participation focused on 104 local peasant committees in one of the most impoverished and peasant regions of Paraguay.  In the departments of Concepcidn, San Pedro and Caaguazti, where these committees are located, poorer communities tended to have more successful peasant committees, leading the author to speculate on the impact of relative undifferentiated economic status on community processes.   Studies of migrant versus settled communities in Indonesia and diverse urban communities in Indonesia also showed the plasticity of the boundaries and meaning of community membership.

Asymmetries of information
One way to assess the nature of different services is how they can be distinguished by asymmetries of information (such as health) and the difficulty of monitoring service outputs.  Sometimes, the sectoral difficulty depends on the service and on the institutional capacity of government to do the monitoring. For example, it is difficult for a central or even regional government official in education or health to monitor the performance of teachers in a classroom or doctors in a clinic.  
Both transactions allow much discretion by the provider that cannot be observed easily.  As the WDR 2004 noted, a doctor or nurse has much more discretion in treating a patient than an electrician switching on a power grid. Further, for both government officials and local community groups, in the short-term, it is not easy to determine the quality teaching or health care that is being provided. It may be possible to test students. But test scores tell very little about the teacher’s ability or effort, since they depend at least as much on students’ socioeconomic status or parental involvement. More easily monitored are immunizations and clean latrines—all measurable by a quantitative, observable indicator.  
It depends on who is doing the monitoring. Parents can observe whether the teacher is in attendance, and what their children are learning, more easily than some central education authority. Better management information systems and e-government can make certain services easier to monitor. And monitoring costs can be reduced by judicious choice of providers—such as some NGOs, which may be trustworthy without formal monitoring. In short, the difficulty of monitoring is not fixed: it can vary over time and with policies.  In order to address asymmetries of information, appropriate policy will then involve local-government decisions in a decentralized setting—or depending on political realities, community decisions (as for social investment funds) and user groups (such as parents in school committees).

National policy stance framework

The ways in which national policies reflect a pro-poor or clientalist (serving the needs of those politically connected) shapes service delivery systems and the room for community participation initiatives.  The roles of the state are highly complex and the result of historic contestation
, and it is highly stylized to designate a state’s policies as ‘pro-poor’ beyond a general level.  One of the major challenges facing donors in the past few years has been the issue of how to support services in ‘fragile states’----countries where governments lack the will, the capacity, or both, related to basic services.

The fragile states questions become pertinent as well for federal systems, where individual states within large nation-states such as India or Nigeria, may have dramatically different contexts for community participation.
  Decentralization processes and the political enabling environment also creates or limits the space for community participation, as do very laws on accountability and access to information.
  The nature of different manifestations of civil society comes from the historic processes of state/society relations, and assessing community participation approaches requires determining both the political policy framework as well as the factors that strengthen or weaken different civic movements. 
A key element is in terms of the national political framework can be found in the various mechanisms that can improve or limit access to and quality of services by empowering people as citizens.  These can include a variety of forms of citizen participation in public policy-making through a growing set of instruments: Participatory budgeting; Public Expenditure Tracking Surveys (PETS)
; Citizen monitoring of public service delivery; Citizen advisory boards; Citizens charters; Integrity pacts; Monitoring procurement
; Balanced Scorecards; PTA, oversight of schools, and communities holding schools or clinics accountable
.   Some of these mechanisms will be detailed more fully in Section IV, and a wide range of experiences are now documented in terms of approach, impact and limits.
Service Characteristics

The degree to which community participation can improve service delivery notably depends on the type of service, even within a specific sector. For example, the nature of clinical health services, such as the treatment of complex illness, is different from a basic health service such as encouraging the use of bed nets and hand washing.  Community participation processes can engage citizens in ensuring that bed nets are made widely available and used in their community. At the same time, policy makers, providers, and citizens can work together to raise awareness and promote the broader diffusion of these services. Community groups and local governments especially can play a strong role in making sure these practices are being more widely adopted. In contrast, clinical services are far more complex. The patient often finds it difficult to assess whether they are receiving quality care, and the government cannot monitor every interaction between doctors and patients. Other forms of accountability such as doctors regulating doctors and a doctors’ own responsibility are critical. This is not to say that client power has no role in the provision of services. Patients should where possible be given choices (e.g., through health insurance programs) and the ability to provide feedback concerning care. 

The various characteristics or features of each service will lead to different conditioning factors and relationships between government and NSPs. In particular they are likely to have different technical-economic characteristics (e.g. monopoly, information asymmetry, networked services), different levels of political salience, different balances of power between principals (clients, citizens and policymakers) and agents (e.g. professions, unions), and there will be ideologies or values attached to that particular area of public life in particular cultures (water, sanitation, education and healthcare). It would not make much sense to try to characterize a whole service sector (e.g. healthcare) but it might be useful to look at the characteristics of the particular sub-sector we study (e.g. primary healthcare).

Education requires a recognition that much of the impact will be found only in long term outcomes, which depend in part on the quality of instruction.  The long-term time frame required of assessing educational outcomes has been noted by the recent Education For All/Fast Track Initiative paper
, which explores some of the tradeoffs between seeking to focus on education MDGs, and other post-conflict and fragile states goals, such as social cohesion or out of school youth.  Educational systems can adapt to poor governance through mechanisms for parental oversight of teacher performance, sharing information amongst civil society organizations on exclusionary practices and designing safety measures for in and out of school youth.  This can result in enhanced patterns of resiliency, greater tolerance and manifestations of social capital and/or a stronger sense of community. They note the value of engaging local communities in ways that can have immediate results such as working with out of school youth, as well as promoting social cohesion, community involvement, creating safe space.  Education has high transaction demands along with regular interface by providers with clients.
Health systems have higher asymmetries of information than education, yet the impact of poor health and failed health systems are often immediate and apparent through increased morbidity and mortality.  Setting out priorities is a challenge, as many of the determinants are outside the sector (water/sanitation; mother’s education; nutrition). Low-income states are often burdened by HIV/AIDS and other STDs, which adds to the overall problems of poor health outcomes, and a weakened labor force.  At the same time, however, the efficacy of certain technical interventions can lead to a narrowly focused set of interventions that are not sustainable and which do not address some of the key determinants (mothers’ education, nutrition, clean water) in health outcomes.  Health has high transaction with infrequent interface with clients, and much of the basic health services, especially in weak governance contexts, originate with community initiatives.  In many contexts it is difficult to determine which vertical programs will have impact, and is notably context dependent. 

Water and sanitation are in practice distinct, both in terms of the types of services, and the relative lack of attention given to sanitation by governments and donors.  Water services are also differentiated by relative availability of water resources and by the scale of settlement (rural, town, urban).  Water generally has low transaction demands and infrequent interface between the provider and clients.  For sanitation, which is the least provided service, there are basic problems in that it is an ‘orphan’ in most service delivery programs.  There are significant cross-sectoral linkages to health outcomes that require mapping by provider agencies.   Other issues include land tenure, common property rights, and natural resource management.  

There are differences between access to potable water and maintaining or developing sanitation systems.  Water services have basic investment costs that are often borne by local communities, which can work together to manage a shared common property resource, as civic organizations and donors can encourage existing incentives for shared action or co-production for the provision of water services.  There are also valuable opportunities for the employment of youth in infrastructure programs, as well as creation of user committees to manage small-scale water and sanitation programs.

State/society nexus and  pro-poor/clientalist service delivery arrangements

There are some national or regional institutional factors that will affect the impact of community participation efforts, as well as shape their agendas and influence their relationships with government agencies and other centers of power. The institutional factors will have some similarity for all sectors, but will have varying effects due to the nature of the service systems.  Among the institutional factors are the evolution and dynamics of the national political system, cultural factors including traditional or religious authority, and formal systems of political control at different levels of government.  Other factors include various legal and constitutional frameworks, the history of working relations between government agencies and NSPs, as well as the role of donors in influencing national policies.
There are also local contextual issues such as systems of land tenure and land ownership, ethnic and caste relations, and the structure of gender relations. These are factors that directly relate to the structuring and process by which community participation occurs.  Along with national institutional factors, local contextual factors frame some of the constraints, but also potential  opportunities for community participation, notably in how they shape individual organizations’ room for maneuver  These include financial resources, accountability requirements and capacity to work in collaboration with other organizations.
The above factors help to condition certain factors in community organizations, but these organizations also have their own internal dynamics, based on the organization’s history, previous commitments and current membership.  One key is explicit and implicit arrangements for decision-making and leadership, particularly in regard to decisions about policy, action, finances and staffing.  In addition, within each community organization there are complex mixtures of interests and identities, and the ways in which they shape goals and organizational processes. 
Government agencies, politicians, and various community organizations regularly engage, implicitly and explicitly, in a variety of forums, regarding basic services.  Different agencies and organizations will have competing and divergent for priorities and programs, and depending on circumstances and context, they will both compete and cooperate.  For example, in Indonesia, community development efforts through the Kecamatan Development Program (KDP) and the Urban Poverty Program had distinctive characteristics due to rural and urban definitions of community, as well as to how community leadership was defined.
  Because their priorities and perspectives will be rooted in existing structures and relationships, it is useful to consider how organizations emerge in particular contexts.  In turn, as seen  in Section IV, the nature of participation is also context rooted.
Section IV:  Lessons from Experiences in Community Participation and Services  
There are no single, correct or best approaches to community participation and service delivery.  The singular approaches of public or international NGO or private sector service delivery, or decentralized versus centralized, create more problems than they resolve.  Yet, while there is no one ‘right path’ to how services should be delivered or ways in which community participation can be strengthened, there are lessons from different experiences that can guide policymakers and civic organizations.

Direct provision of services through communities is a common practice, both for reasons of state failure and pressing, immediate needs.  These approaches are often community managed in the areas of small water systems, community literacy ventures, or sanitation programs.  WaterAid’s work with communities around Hitosa
 in Ethiopia illustrates some of the benefits from community developed and managed provision, linked with public sector resources.  The program involves thirty-one communities that worked together to operate and maintain 122 tap stands and 140km of pipeline.  Each community provided two representatives for the area Water Management Board, which oversaw the Water Administration Office that had over 70 employees.  Assessments noted that all continuing costs were covered by a community water tariff.  

The review noted that among the key elements in making for effective action were a severe water problem and high community motivation, as well as the design of solutions appropriate to community resources.  Equally important, there was a public policy environment that encouraged and enabled community management.  The report cited Hitosa’s Head of Finance:  “There is nothing peculiar about community management.  It runs in the same way as any other system, with the same rules and regulations.  The difference is that decisions get taken more quickly because we’re all on the spot and we’re as affected as anyone else by what happens to the water supply”  

An alternative approach that is particularly notable in the health sector comes through contracting out
 service delivery.  While this approach often utilizes international NGOs (with accompanying criticism), there are also a range of experiences that have brought together initiatives for local provision with greater engagement with local government.  A number of studies have shown how various mechanisms of what was once termed ‘community contracting’
, but more often now referred to as ‘community managed’ have allowed communities to both make allocation decisions of resources for services and to become more confident in relation to local government.  The latter relationship holds significant promise for linking participation and accountability, as communities that have experience with managing funds show greater willingness to tackle budget and finance issues with government agencies.

A study of community participation in rural water supply projects in India provides some relevant lessons that connect with the Hitosa experience, and with assessing the impacts of community participation in service delivery.  The study sought to demonstrate that there were specific results showing that community participation leads to better project outcomes.
  The review of rural water supply projects was based on several factors that are useful for determining the benefits of community participation’s impacts on projects.  Among the key points of analysis were:
· technological outcomes----quality of water supplied and percentage of water taps in working conditions; 
· use of project source-----extent to which the project was able to encourage community members to use the water supplied rather than traditional sources; 
· changes in habits----notably health related such as cooking practices and latrine usage; 
· continued community involvement----keeping areas near standpipes clean; keep facilities working; repairing defects;  
· satisfaction of beneficiaries

Among the outcomes highlighted in the India summary were:  
· better aggregation of preferences; 
· more effective generation of demand; 
· greater responsiveness by the bureaucracy; 
· sustainability through feeling of ownership; 
· better designs through local knowledge

The multi-community studies in India also raised a number of cautions about the short route and community participation.  It was not enough to build mechanisms for community participation into projects, equal attention has to be given to mode of involvement and mechanism for doing so, and to the roles of local leaders.  Community processes require appropriate and accepted mechanisms for resolving disputes that should be linked to public institutions.  The review argued that project designs needed to be flexible enough to enable modifications to be based on program experience.  

External NGO Supported Community initiatives

One of the ways in which community participation may be supported is through the relationship between more formal Non-Governmental Organizations and local community based-organizations, which was the case in Hitosa.  In Cairo, a relatively marginalized group of Coptic Christians, the Zabbaleen have developed a way of livelihoods through collecting relatively high-value waste from middle- and high-income communities. Many of the Zabbaleens reside in poor settlements such as the “Mokattam Garbage Village” on the edge of Cairo.  In this settlement, up to 50,000 people live and process waste in often unsanitary and hazardous conditions.

Several outside organizations, more formal and financially resourced NGOs, have developed mechanisms to support the waste removal and recycling programs carried out by different groups among the Zabbaleen. One example was the Zabbaleen Environment and Development Program (ZEDP) which external assessors found had made significant improvements in the settlement.  A review noted that the health and environmental benefits initiated in the ZEDP have had wider effects in greater Cairo. The Route Extension Project, funded by the NGO, Oxfam, brought 8,000 more homes into the Zabbaleen collection system, helped to create a much cleaner city overall. Recycling programs born of ZEDP have significantly reduced the environmental burden of waste disposal. Recycling activities and projects created a diversified urban economy and additional income.
The ZEDP has implemented a recycling program and efficient solid waste program to help provide a better quality of life for the Zabbaleen. Specifically, the ZEDP has assisted with upgrading practices to by assisting with infrastructure, housing and clean-up projects in the settlements.  According to an African Development Bank assessment, ZEDP had two primary outcomes, improving the living conditions and the capacity of the Zabbaleen, creating a more efficient solid waste management system for some neighborhoods in Cairo. According to evaluations of the ZEDP, the impacts of the clean-up programs have contributed to better health and sanitation which is noticeable throughout the settlements.
One lesson from an assessment of the results from various projects involving the Zabbaleen community is that not all interventions have been equally successful.  For example, although ZEDP has been assessed as having a positive impact on the Zabbaleen, this is not entirely true for a related community development program, the APE.  The APE’s integrated education and health program focusing on Zabbaleen girls generated disagreement, because APE had characterized Zabbaleen girls as “culturally vulnerable” due to their custom and traditions, and sought to work with girls for new employment skills.  It was reported that the APE staff disagreed with the structure around traditional roles of Zabbaleen girls, but was judged to have failed to provide realistic alternatives, such as alternate education opportunities. Instead, APE trains the girls to develop weaving skills, some literacy skills, and work in the recycling centers.  Each woman was given a sewing machine and an iron when she produces a perfect bedspread. Although APE’s rug-weaving skills and work placement program has economically empowered some women and their families, it is important to note that this program is a provisional approach. Evaluators argued that girls and women Zabbaleen needed empowerment opportunities to a degree that will significantly impact their futures through real poverty relief strategies.  

Social capital, inclusion and exclusion

The challenge of working with entrenched cultural and economic factors, such as gender or various levels of inequality, was highlighted in a study by Jose Molinas which brought together information and an econometric analysis of the key factors underpinning effective forms of community participation or “collective action” based on a survey of 104 peasant cooperative institutions in Paraguay.
 The most important results of this analysis were the determination that the level of cooperation was not necessarily directly correlated with either the nature of inequality of endowments within the community or the level of external assistance.  Instead, the study found that cooperation increased related to the level of women’s participation and social capital.
Molinas pointed out that even with this research, there were significant questions for understanding the relationship between the nature of community social relations and the relative effectiveness of community participation mechanisms.  Molinas’ research noted the importance of understanding how and to what extent does intra-community inequality affect cooperation, the ways in which gender composition of a group makes a difference in the prospects for cooperation.  In addition, Molinas noted that attention needs to be given in each context to what extent  external assistance may enhance cooperation at the community level,  and whether the density of informal horizontal relationships enhances the prospects of cooperation in more formal, usually urban or peri-urban settings.  He also found that there were divergent views on the effects of inequality on people’s cooperative behavior. 
Similar issues emerge in the study by Schaap and Nandi
 regarding use of Participatory Rural Appraisal in West Bengal.  They found that the existing structures of the government mandated community bodies, the panchayats, meant that community participation efforts needed to take enough time to work through existing hierarchies and power relationships.  They also noted that while women and scheduled castes had positions due to special quotas, they were often beholden to more powerful public figures, and indeed the women were called ‘wooden dolls’.  On the other hand, they found instances of women exercising significant authority when they had gained their seats through regular political processes.
Participation in management of services

Mozumder and Halim 
 evaluated the effectiveness of a participatory institutional development mechanism related to improved primary education in Bangladesh.   Their overall conclusion was that, with some recognized difficulties or shortcomings, the two key factors for the participatory process, school catchment area mapping and school planning, were generally successful in reaching improved primary school enrollment, higher retention, reduced dropout and overall better learning. These participatory school management approaches utilized social capital by involving communities to attain better learning achievement. 
The Intensive District Approach to Education for All (IDEAL) project was assessed to have had a significant impact on primary schooling in Bangladesh by introducing a participatory institutional development approach. IDEAL is a national collaborative project implemented by the government of Bangladesh with technical, financial and material support mainly from UNICEF to improve the quality of primary education. Specifically, the IDEAL project is designed to attract more children to primary schools, and retain them until they end the five-year schooling cycle, through an effective and joyful learning experience (UNICEF, 2001).  The IDEAL project introduced school catchment area mapping and school planning to enroll 6–10-years old children into school, retain them until they complete a five-year education cycle, and to ensure their learning achievement. Both mapping and planning institutionalize community participation in attaining higher enrollment, regular attendance, and effective school management.
The objectives of SCA mapping were to: (i) identify all primary school-aged (6–10) children; (ii) identify the enrolled and the un-enrolled children; (iii) identify the concentration of children in a particular area and their enrollment distribution; (iv) identify the special geographical features of the area; (v) prepare school catchment area maps through a participatory process; (vi) use the generated information to monitor irregular attendance; and (vii) use the generated information to assign teachers, school management committee (SMC) members and students’ responsibility to follow-up their enrollment and attendance
The objective of school planning was to engage the community in the school management process and to develop the sense of ownership among the community members regarding the school. The community identifies the need-based activities for school and implements those activities mostly by their own contribution. The specific objectives of school planning are: (i) to improve the school infrastructure; (ii) to improve the quality of education and the overall school environment; (iii) to initiate a participatory planning process involving the SMC members, parents, students and teachers; (vi) through this participatory planning process, develop a school plan that includes a gender parity plan of action; (v) to involve the community with regular school affairs; (vi) to mobilize local resources for expanding school facilities; and (vii) to ensure the efficient and effective use of available resources
Despite overall positive results, the nature of gender relations appears as an obstacle here, as in the Zabbaleen project in Egypt or the West Bengal project
.  Mothers reported on several factors that hindered their participation.  These included primary household responsibilities, social obligations, religious orthodoxy, and limits from husbands on going outside the home.   Some mothers hold the view that their participation may not be an entirely feasible instrument for raising funds for the school. In a patriarchal society like Bangladesh, women in general and rural women in particular often have limited voice in household decision-making. Thus, the mothers often fail to keep their commitment to making contributions to the school. There is also evidence of a lower level of community feeling among a particular group of mothers. 

Co-production

Fitting between community participation or community driven development, and the role of public provision, are mechanisms of shared responsibility that have been described as ‘co-production.  Programs that fit in this category bring together a system that may be informal or more structured, but usually involve some of the experiences of the Community Police Liaison Committee in Karachi, as described in the Masud paper.  The CPLC was established to address major problems of crime and violence, and has managed to retain neutrality in a highly conflicted environment.  CPLC could be described a form of institutionalized, long-term relationship between state agencies and organized groups of citizens where both make resource contributions.

CPLC collects processes and analyses crime data as an independent statutory institution with a role that has been accepted by political leaders.  Its work includes managing the computer crime database for the city of Karachi and is expanding it to the province of Sindh. Several law enforcement and paramilitary agencies rely upon CLPC resources and expertise in detection of serious crimes.  The Masud study found that co-production can foster the emergence of an apolitical countervailing elite in circumstances where politics, policing and the civil service are hindered by conflict between entrenched interests. A defining feature of co-production arrangements is that conventional or legal boundaries between public and private are necessarily blurred.
 

Scaling up community participation and services
One significant challenge for service providers and for the public sector is the achievement of scale.  There is less attention to the specific language of ‘scaling up’ services than in the past, but in looking at experiences of community participation in service delivery, there remain important issues around the potential for scaling up services
 from successful cases.  The cases of Hitosa and the Zabbaleen as well as the CPLC experience, present a question of size and spread of community participation systems.   This includes both whether community participation in service delivery has size limits, and where the role of the state becomes more important in terms of direct management and capacity for effective services.
Based on Uvin’s work, there are several aspects of scaling up that can be considered, which includes quantitative scaling up where a program or an organization expands its size by increasing its membership base or its constituency and, linked to that, its geographic working area or its budget.  This includes various discussions of organizational or program spread, project replication, regional integration.

· Functional scaling up---community-based program or GRO expands the number and the type of its activities.  Starting in agricultural production, for example, then moving into health, nutrition, etc.

· Political scaling up----move beyond service delivery to policies

· Organizational scaling up---increase organizational strength to improve effectiveness, efficiency and sustainability of their activities.  

· Strengthening institutions and local capacities, assuring sustainability.  

· increasing program effectiveness and efficiency

· assuring financial viability and autonomy

· building institutional diversification

A study by Kleemeier on small water projects in rural Malawi, reviewed how a large number of communities have taken part in the extension of piped water resources for household consumption.  The review of the program assessed both the nature of community participation and the relative factors that led to success or failure.
  The Malawi rural piped scheme program exemplified the participatory approach to rural drinking water supply.  The smallest schemes are performing well, but many are not.  Two implementation decisions would have improved performance----cash contributions from consumers, and the construction of smaller schemes.  The participatory approach sets up community organizations capable of managing smaller very small rural piped gravity schemes, but it does not address the need for larger scale impact.
Community groups turned out to be good at making the small repairs necessary to keep water flowing, but poor at handling preventative maintenance and repairs.  In fact, the work of the Malawi committees soon indicated that they usually would not undertake preventative maintenance, which meant that the state Water Department had to utilize state-employed Monitoring Assistants and Supervisors.  Kleemeier cites a similar case from research by CARE, which found similar issue with committees that were responsible for its completed water schemes in Indonesia.  The CARE study noted that most community committees did make repairs to the systems, but there was little evidence of systems maintenance or attention to minor repairs.
From these experiences, Kleemeier noted posited that participatory approaches work in supporting management frameworks that are effective for maintaining very rural piped water projects.  The model concentrates on creating consumer groups to manage the water supplies; it does little to strengthen external agencies to support these groups after construction. With a bit of luck, small schemes do not require much more maintenance than what the active members of the consumer organizations can offer. Larger schemes, though, are more likely to run into the kind of problems requiring external technical input and financing. If that external agency is weak, the schemes will eventually perform poorly. This at least has been the experience in Malawi. The smallest rural schemes in Malawi continue to function with most of their capacity many years after completion. The Monitoring Assistants with a few committee and repair team members repaired minor breakdowns, but were unable to accomplish much in terms of preventative maintenance and repairs. 
By contrast, rural water projects that had over 20 miles of pipeline were reported to have poor to very poor results. The assessment noted that larger projects required Water Department assistance to correct design and construction faults, replace washed out crossings, diagnose why parts of the system are dry, and so forth. The schemes also need more management and repair capacity than the volunteer committees can deliver.   Kleemeier noted that Uphoff and Esman argued in the 1970s that community organizations need to have links with political and administrative centers in order to be effective. In other words, rural development depends on a system of institutions with linkages among them. In Malawi we see that when local organizations have links to an ineffective administration, they can manage only the simplest types of technology.  
Citizen Participation and Voice in Service Delivery
There are a variety of ways in which community participation approaches can strengthen the voice of low-income communities in the long route of accountability.  A study from Bangladesh
 outlined a range of experiences of bringing participation into the health delivery systems.  The report covered fourteen different cases, seeking to determine how various forms of citizen initiatives could strengthen the responsiveness of providers, both at the community level and more importantly at the national governmental level.  Central to the findings of the study is the importance of how government systems are structured to include or exclude community voices in service provision.

The Bangladesh study leads to a consideration of what Goetz and Jenkins have described as Diagonal Accountability,
 an approach brings together the different streams of work that involve both horizontal (DF) and vertical (DF) accountability.  Together, these streams provide for greater traction and positive impact on the long route of accountability, but also still depend on how laws, public agencies and politics shape opportunities for community participation.  In each context, depending on the enabling environment, there are several ways to promote diagonal accountability, including greater mechanisms for government oversight linked to community monitoring, as well as various forms of social accountability that includes linkages with enforcement of required changes in public institutions.

Accountability movements

Social accountability involves the engagement of citizens to express demand of public services, and increase accountability from public officials and agencies.
  A key element is a focus on mechanisms that improve access to and quality of services by empowering people as citizens.  Citizen participation in public policy-making can include a growing and rich set of instruments: Participatory budgeting; Public Expenditure Tracking Surveys (PETS)
; Citizen monitoring of public service delivery; Citizen advisory boards; Citizens charters; Integrity pacts; Monitoring of procurement
; Balanced Scorecards;. Parent Teacher Associations, citizen management and oversight of schools, and communities holding schools or clinics accountable

An example of specific mechanisms comes from experiences with Community Based Participatory Management
 which is a particular approach that seeks to address the lack of access by poor community to services, whether due to inefficiency, lack of responsiveness by public officials, or corruption due to lack of voice and accountability.  CBPM has similarities to Basic Scorecards
 in that it makes use of various forms of participatory monitoring and evaluation approaches to support means for communities to create their own information, as well as to analyze and act upon the information gathered.   The use of these tools, and similar resources, provide opportunities for greater engagement by communities with public agencies on issues of accountability and services.  At the same time, both the mechanisms and the context, provide opportunities and limits to community participation processes.
Goetz and Jenkins’ work on diagonal accountability and accountability movements provides a valuable assessment of the potentials and limitations on community participation that is related to, but different from CBPM, as it pertains to the work of accountability movements in larger policy processes.  They explored the work of the Rationing Kruti Samiti (RKS), or Action Committee for Rationing, which is based in Mumbai, and was created in the wake of the widespread (mainly) Hindu–Muslim rioting that shook the city in December 1992. Its objective was to improve the capacity of the Public Distribution System (PDS) – which supplies subsidized food and a few other basic commodities (notably kerosene) – to reach the poor in Mumbai’s enormous low- income, or slum, settlements. The PDS is often the primary source of food security for poor households, and particularly women, who manage household food supplies. But the PDS has had consistent management and delivery problems:  inadequate procurement, storage and distribution networks, rising prices, insufficient supplies to meet demand, poor quality food grain, harassment of consumers and exclusion of large numbers of the poor from the system entirely.
The Rajasthan experiment in public audits of spending on local development works, led by a movement called the Mazdoor Kisan Shakti Sangathan (MKSS), or Workers and Farmers’ Power Association, addressed each of these constraints on citizen auditing. According to Goetz and Jenkins, it helped promote a wider movement in support of a statutory right to information which would enable citizens to access most documents held by government, including records of expenditure transactions. The MKSS also created tools for analyzing government accounts and ways to make this information accessible to non-literate people.
Goetz and Jenkins propose that one reason for the rarity of similar citizen efforts to clean up of various oversight institutions is because of the risks involved in confronting power-holders. This is especially so where the poor may rely on of public figures for patronage or to ignore the ways in which the poor violate a range of regulations in order to maintain their livelihoods and security. Members of both the RKS and MKSS have had to face tremendous hostility, including physical harassment, from politicians and bureaucrats for the obvious reason that efforts to clean up of public oversight processes directly challenge the material interests of public officials.  
Another obstacle to the proliferation of mechanisms for including ordinary citizens into oversight processes is the problem of scaling-up.  While the scaling-up of accountability processes involve different dynamics from the scaling-up of services, there are similar challenges in terms of the demands on poor communities.  Movement of civic action above the level at which individual or local knowledge can challenge public agency views increases the risk that accountability movements will face similar difficulties to those of public sector auditors.  Further, community based oversight movements face the problem of legitimacy, once the legitimacy of local citizen action is tied to official observer status. 
There are risks in the substitution of citizens’ informal institutions for state accountability, including how to exercise of authority, the levers over those in power, and various limits on effectiveness or impact.  The enabling environment becomes a key factor, so that in the long run work on accountability occurs in collaboration with some institutions of the state.  Goetz and Jenkins note that there are key institutional characteristics that could theoretically allow the citizen-initiated versions of hybrid accountability discussed in this article to assume an even more promising institutional form:  (1) legal standing for non-governmental observers within institutions of public-sector oversight; (2) a continuous presence for these observers throughout the process of the agency’s work; (3) structured procedures for encounters between citizens and public-sector actors in meetings; (4) structured access to official documents information; and (5) the right of observers to issue dissenting reports directly to legislative bodies. 
Decentralization of Social Services and Community Participation

Decentralization
 is increasingly on the agenda of donors and many governments.  It is seen as a way of increasing the accountability of government’s to their citizens and in improving transparency of government decisions.  For service delivery decentralization is often considered particularly important as these services are inherently local in their delivery.  In practice, both governments and donors have learned that there are significant obstacles to moving from centralized to decentralized systems, especially in the area of social services.
  At the same time, the move to greater decentralization opens space for more community participation in policymaking at the local level, but this requires action by community organizations in relation to decentralized institutions.

The state/society nexus shapes and determines how the division of responsibilities amongst levels of governments will best improve both community participation and service effectiveness.  As changes are made in government structures and levels of responsibility, there are different mechanisms for channeling systemic reforms through to local social services?  What are the determinants of the roles of public, private and not for profit delivery mechanisms in a decentralized system?  What evidence do we have about the linkages between decentralization and outcomes in the social sectors?

Because social services are delivered at the local level, the quality of service becomes a key aspect of any process of decentralization.  The idea of bringing services closer to the clients is appealing, but in many cases, it has been found that local governments lack the basic skills for managing these programs.  Decentralization processes need to include overall assessment of capacity available, as well as capacity constraints at local levels.  This can provide better support for the basic training of local service personnel and managers, in addition to provision for on going skills maintenance, linked with mechanisms for assessing quality of delivery

An area that is often overlooked is the geographic coverage of the “local government” that is taking on additional responsibilities through decentralization.  There are also significant differences in capacity, scope of coverage and personnel resources between large urban centers, small municipalities and dispersed rural communities.  ‘Decentralization’ will have different structure and accountability mechanisms in different circumstances.

In each context, there are inter-relationships between increased autonomy of service providers, greater community voice and engagement.  The links, when well established, can improve information available about service sector activities that strengthen accountability through double oversight---central government and communities that are being served.  In assessing the processes around decentralization, it is important to consider the balance between various benefits from the specifics of a country’s approach to decentralization against the potential or even likely costs.  Further, increased dependence on local resources can lead to regional inequalities, with the potential for reduction in horizontal equity.    Finally, decentralization processes can be driven by accountability movements (as in the Kerala example below) or by decisions taken through internal state politics (as in the Rwanda example), which means that there are likely to be significantly different opportunities for community participation in more political decisions.
Community participation that promotes decentralization
In 1996 a coalition of governing parties in Kerala launched the "People's Campaign for Decentralized Planning".  Under the planning process, over 1200 local governments, including both municipalities and different levels of rural administration, were given new functions and more power in decision-making, as well as greater discretionary budget authority.  The Campaign sought to move beyond the devolution of financial resources and management functions, and south to engage with the impacts of decentralization on public service delivery and infrastructure provision, the local redistribution of resources and improved governance with greater participation.

The campaign designed and promoted with features of a social movement, closely linked with key CSOs, particularly the Kerala Sastra Sahitya Parishad (KSSP).  Adopted a learning by doing approach, with significant efforts and monitoring and data collection, as well as increased participation of marginalized group and increased transparency   Elements included greater participation, new accountability functions, improved access to information and strengthening local organizational capacity.

The assessment by participating organizations came to an agreement that that the Campaign did improve government agencies’ performance along all dimensions.  The assessment determined that the improvement was largest in child development services, road construction and maintenance, and housing for the poor.  They also determined that, as would be expected amongst various communities, there was a greater diversity of opinion on degree of improvement, with new coalitions at local level.

Government Led Decentralization in Rwanda

The Rwandan government promoted widespread decentralization in the years after the genocide and the return of refugees after 1994 and 1997.  For example, Parents and Teachers Associations were been given the mandate to take over the management of schools working with the head teachers.
  Recent assessments have shown that the new PTA and head teacher joint management arrangements have often been successful in engaging parents in the management tasks. Through PTA’s involvement, parents and communities have improved their knowledge and skills in education management and have in some provinces mobilized and recruited additional teachers (paid by the parents) to reduce the teacher/pupil ratio. Nursery schools to cater to pre-primary education, not provided by the government, have been established through PTAs, which have also introduced subsidies to poor children to pay for secondary education. 

Recent assessments
 also noted that there are still notable challenges in linking the government’s decentralization processes with community participation.  Problems identified included an insufficient flow of information to families, and lack of training for parents. Information concerning the transfer of funds to schools, for example, is sometimes irregular, which makes it hard for parents or communities to make decisions on budgets and spending priorities. In addition, PTAs and head teachers have little if any understanding of planning, budgeting and financial management, and there has been little training done with them.
Work in the provision of water was found to be quite distinct, as the process has often involved community management of funds or community contract mechanisms.  Community participation involves bringing together groups that may both identify and select the sites for construction of safe water points.  They also hire local technicians and mobilize funds for maintaining the water facilities. Various designated vulnerable groups (very poor, widows, genocide victims/ survivors, etc.) are exempt from such contributions. Sometimes the district authorities provide some funding but this is often limited.   Low technical and financial capacity was found to be one of the main problems that still affects provision of water supply
In the health sector one interesting program for improving community participation and voice was the experience of new arrangements that allowed for local CSOs to manage funds for health service providers, as well as the responsibility for issuing guidelines for access to funds. Health providers are required to provide plans to the CSOs regarding how they will increase health coverage. The funds are disbursed on the basis of demand, so that providers seek resources through submission of their action plans, and are then paid on the basis of their performance. Various types of community-based organizations and individual members of the community are responsible for checking on the claims by service providers. 

It was found that this program doubled access to health services. Many private and public health care providers were involved and instead of waiting for patients, went into communities to engage with and encourage people to attend health centers. It was also found that poor people had fewer complaints about attitudes of health workers.  This was partly attributed to a system of incentives based on the number of clients attended.  Evaluations point out that the program has worked due to a number of conditions such as the availability of funding, qualified local community organizations and private service providers. 
What is interesting for assessing community participation is that the decentralization in Rwanda was outside competitive politics or social movements, especially when compared to the Kerala experience or the role of Bolivia’s participation law.  Another aspect of the Rwanda case points to the importance of sectoral differences, which are not similar in terms of how community participation is structured.
Establishing a political enabling environment for participation
The Bolivian Law of Popular Participation
 was designed to empower democratically elected municipal councils, with finance transferred from central government, to design and implement local development policies and programs.  The law also sought to strengthen registered community based organizations (CBOs) in both rural and urban areas to participate in the elaboration of 5-year municipal plans. Various forms of CBOs were eligible and were assigned certain rights and duties covering a range of programs, including service delivery of various types depending on the context and participatory decision-making.

The idea was that by sharing in the management of financial resources, CBOs would be able to hold municipalities to account for use of financial resources.  This included the establishment of the so-called Vigilance Committee, which was to act as overseers or monitors of the municipal council.   The goal for the committees was to bring together local project priorities, especially in basic services, and the municipal financial processes.   Based on the law’s main elements, these committees could also request regular audits of municipal government and even seek redress from the national government on unresolved matters.

Through the new law, the government sought to provide an institutional basis for community organizations, through a more formal and legal set of systems.  Thus, the foundations for participation were formalized and legitimized interactions with municipal councils through participatory planning and implementation processes. The Vigilance Committees were supposed to make the actions of municipalities more transparent to civil society groups.  Reviews of the impact of the participation legislation’s implementation have shown that the law should be assessed on regional and individual case situations, though some general lessons can be drawn from them.  

Central to the evaluations was the common view that the nature of participation was usually dependent on pre-existing community based organizations. Reports on vigilance committees indicate that they are sometimes seen as tokens, with no real effect on the process of decision making. Other cases show the committees as successful in uncovering corruption to the extent of nearly unseating a Mayor and successful in lobbying service providers to drop tariffs.

The law was more than a precondition for interaction between the state and civil society and fiscal decentralization. It also encompasses: Planning activities; Institutions of consultation and implementation; Independent Information Auditing activities.  These elements are enacted at district level and municipal level, providing a framework through which community organizations can exert influence over investment decisions made by municipal councils. The law covered all sectors of planning and service delivery but some sectors, like health and education, were more central to its work than others. School buildings, health facilities and irrigation works were now concerns of municipal government.

The new law brought in a new phase, integrating CSOs into the process of governance.  The law contributed to some changes in the general structure of Bolivian governance which had generally seen a highly centralized state, with little power to the municipalities, especially in rural areas. Limitations of the law that have been reported include:  while the value of the law for participation is clear, it was not the result of any inclusive or participatory civil society involvement.  It was reported that often, local CSOs were intimidated about appearing in front of public officials or did not believe that they have adequate organizational or political skills.  
The enabling environment for engagement with local officials is uneven due to the mismatch between the responsibilities that were shifted to local government compared to the capacity in many municipalities.  The IDS review argued that often participation primarily occurs in various technical areas, so that CSOs lack influence on political decision-making.  In practice, the participatory legislation could end up reinforcing existing political structures and could even increase the power of traditional clientalism and party elites.
  Vigilance committee members are unpaid and this adds to risk of co-option of by local elites with political power.  McGee argues that the participation law may even weaken civil society in some ways, because it recognizes territorially based groups of ‘participants’, while many key groupings are not territorial, but issues based i.e. around indigenous movements or remnants of unions.
The depth of community participation depends on the ability of the State to adapt to a new, more participatory and transparent political culture. Andersson noted that overall the municipal councils were functioning, but in many municipalities it was the town elite who took on the power as the key councilors.
  He found that in most instances, the rural poor have little knowledge or understanding of the law on participation, or its function in their communities.  The existing economic, political and ethnic divisions in Bolivia, more recently highlighted in the political divisions around the election of President Morales, mean that a law at the national level does not necessarily provide a comprehensive or comprehensible basis for enhanced participation.

A paper from Gaventa and Valderrama
 noted that the legal enabling environment for citizen participation had been expanding throughout the 1990s, including such examples as the Local Government Code (1991), Philippines; 73rd Constitutional Amendment (1993) India; Municipal Law (1990), Honduras; and the Local Government Act (1997), Uganda.  At the same time, observers found that, as in Bolivia, the intent of the laws and the existing realities on the ground often lessened the impact of the new legislation.  Nickson’s assessment
 was that since the mid-1980s, there was an increasing gap between the apparent promotion of participation in local governments across Latin America, and the real participation in practice.  Similarly, Porio’s summary on urban governance
 argued that understanding specific contexts meant exploring the diverse agendas and various actors and how these were then worked out in negotiated participatory politics.  These broad experiences have parallels to the diagonal accountability work of Goetz and Jenkins, and the political analysis of Shah and Rani, as well as Moore
, in regards to the existing political context for community participation.
Political institutions and services 
In a background paper for the World Development Report 2004, Shah and Rani
 cite the work of Dreze and Sen who had posited that Kerala’s good human development indicators were the outcome of sustained citizen action that supported viable accountability mechanisms and generally equitable provision of education, health, and other social services. In contrast, Dreze and Sen theorized that the notably poor outcomes in Uttar Pradesh’s could be linked to failure of the public sector to invest in similar basic services.  Shah and Rani posit that primary education and female literacy in Kerala were among the key foundations for improved outcomes.  In contrast, when examining Uttar Pradesh, they argue that educational failures have imposed high penalties, including delayed demographic transition and burgeoning population growth.  Gender equity and the agency of women appear to play a major role in Kerala’s success. Uttar Pradesh has a long, well documented tradition of oppressive gender relations and extraordinarily sharp gender inequalities in literacy and in women’s participation.  
Basic universal services in schooling, health care, child immunization, public food distribution, and social security differ sharply in scope, access, quality, and equitable incidence. In Uttar Pradesh these services appear to have been widely neglected and there has been no particular effort to ensure results, particularly in schools.  A more literate and better informed public in Kerala was active in politics and public affairs in a way that did not appear to have happened in Uttar Pradesh.  Shah and Rani note that informed citizen action and political activism in Kerala—building partly on mass literacy and the emphasis placed on universal services by early communist and subsequent coalition governments—seem to have been crucial in organizing poor people. In Uttar Pradesh traditional caste and power divisions, particularly in rural areas, have persisted through more than 50 years of electoral politics—and such divisions have come to form the core of political discourse and clientalist politics.

Thus, the nature of political systems and the incentives within specific political contexts shape both electoral politics and accountability systems.  The authors notes that Uttar Pradesh’s caste and class-based divisions, as well as the lack attractive political alternatives to transcend these divisions, led to poor political incentives for effective provision of universal, basic services. Political competition revolved around access to instruments of the state to deliver patronage and public employment to specific clients. Public expenditures in the early years were accordingly concentrated in state administration and remained well above expenditures on health and education.  More recently, political parties have tended to underplay the program or policy content of their platforms, and instead have publicized the ethnic profile of their candidate lists to demonstrate commitment to proportional representation of ethnic groups in the bureaucratic institutions of the state.

The main points of the Shah and Rani paper closely cohere with the argument of the paper by Goetz/Joshi/Moore that argued against a simple ‘short route’ mindset for services and accountability. They saw significant risks in burdening poor people with management of short route processes without equal attention being given to the development, however difficult, or long route accountability mechanisms.  The importance of addressing the political contexts of service provision and accountability, coheres with the recent work on fragile states that includes an emphasis on state building, as well as the points made about ‘good enough governance’ approaches, where donors recognize the necessity of focusing on a few key factors for accountable governments, rather than an endless list of expectations.

Conclusion

The cases cited in this paper represent a small amount of the extensive research that has documented the value, but also limitations, of community participation in relation to service delivery.  It would be too simplistic to label the different examples as “successful and unsuccessful,” instead there are valuable lessons to be drawn from the ways in which efforts at strengthening different types of community participation have worked out in practice.  What makes for effective participation in service delivery can be identified through the lessons from specific experiences.
The cases, and the wider synthesis literature, illustrate that there are important connections between community participation, and the key goals of allocative efficiency, technical efficiency, and improved mechanisms of accountability.  These connections are not always straightforward, though.  The clearest linkages are between participation and accountability, such as the movements to support decentralization in Kerala, the implementation of the Bolivia law of popular participation, and the role of parent management in Bangladesh.  However these and other linkages are also illustrative of the limits due to factors ranging from existing economic relations to gender relations.  Among the best examples of technical efficiency are the experiences from education in Bangladesh, and water in Malawi, while the allocative improvements were shown in Rwanda decentralization and India water.
Among other key lessons are the importance of the context, including the relative heterogeneity of the population, the type of service and the spatial context.
  The distinctiveness of service and the identity of the clients can improve aspects of inclusion and social capital, but also be undermined through forms of conflict or fragile contexts.
  The experiences with gender dynamics in cases such as Cairo, Bangladesh school management, and West Bengal community programs highlight the continuing challenges of moving from acknowledgement of gender and exclusion issues to continually addressing them.  Aspects of client identity and various forms of heterogeneity and homogeneity/diversity were found in several studies.
 
The variety of approaches to community management in Bangladesh, West Bengal and Malawi indicate the potential improvements that can emerge through greater forms of stakeholder involvement.  Similarly, there are lessons about the linkages between new forms of community participation and accountability mechanisms from Karachi and Bolivia.  The cases also illustrate both the potentials and limits of community provision in the Cairo and Hitosa examples.  In particular, the problems of moving the short route of community provision to the larger scale as documented in Malawi or India raise up the relationship between the scale citizen participation, and the nature of the public sectors’ enabling environment.
It is here, among other areas, where the connections between the long route and the enabling environment become notable, as in Bolivia or the Gaventa/Valderrama summary.   Legislation alone does not resolve the implementation/social relations issues, either for participation in government structures or community led initiatives.  Similarly, the ways in which decentralization is structured, and its political basis, as with Kerala and Rwanda), helps determine the space for community participation.  Thus, the nature of state/society relations shape the form of community participation and set limits on how much poor people can achieve through either short or long routes of accountability.  This is clear in the experiences of the Law of Popular Participation in Bolivia, as well the experiences of accountability movements in India.  The strong constraints of political processes and party politics in Uttar Pradesh illustrate that there can be heavy costs for poor people when there are not institutional channels for community participation in service delivery and/or service monitoring.  Accountability mechanisms matter at each level, and the relationships between short and long route options are both contextual, as well a matter of specific sectoral and governance factors.
In summary, what have we learned about community participation and service delivery?
· Context matters and must be understood
· Moving to scale is likely to require an enabling public sector
· Promotion of community participation includes strengthen the enabling environment and remove disabling factors
· Promotion of  processes of decentralization takes many forms, and the resulting forms of participation will vary accordingly
· Identify key elements in State/society relations

· Accountability movements

This paper has sought to present a summary key issues and experiences with diverse forms of community participation in the provision of services.  From the cases reviewed, it is argued that service provision arrangements linked to various forms of community participation may improve MDG related outcomes, and that forms of community participation also affect public sector accountability at local, regional and national levels.  The lessons various experiences from a range of countries and types of services highlight some factors that have contributed to positive outcomes, both in human well being indicators, and institutional sustainability and accountability.  In addition, the paper has noted some of the ways in which contextual factors shape participation, and the ways in which understanding the importance of the connections between participation, accountability and service delivery experiences in community participation can be better assessed.  
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