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PURPOSE AND RELEVANCE OF THE HANDBOOK
This Handbook is meant to guide Local Authorities (Councils) to set up processes and structures for
involving citizens and civil society organizations in the making and execution of local decisions. It
comes at a time when Zimbabwe is being governed by a Constitution adopted in 2013. The
Constitution introduces an expansive Bill of Rights to be delivered on in a devolved system of
governance with three distinct government tiers of national, provincial-metropolitan and local
authority.
The Handbook seeks to help Councillors and Local Authority Ofcials in setting up and sustaining
appropriate mechanisms for continuous dialogue with and involvement of a broad range of citizens
in Local Authority business. It recognizes the importance of participatory policy making in local
democracy and development for which local authorities are responsible under the Constitution of
Zimbabwe 2013. The Handbook introduces a process rather than once-off approach to participatory
policy making. This is because building citizen ownership and understanding of local authority
processes, structures and decisions is central to local governance. Further, it requires ongoing efforts
of local authority strengthening.
The Handbook's relevance lies in the reality of gaps and relations of mistrust that exist between
citizens and Local Authorities. Zimbabwean Local Authorities have not always found quality material
to guide efforts at bridging the gaps. This has negatively affected Local Authority functionality. With
many Zimbabwean Local Authorities struggling in this area and nding difculty in terms of inducting
new staff and Councillors on how to engage the public and work with CSOs, this Handbook thus
meets a felt need.
TARGETED READERS/USERS
The targeted users of the Handbook include Local Authority Chief Executive Ofcers, political leaders
of Local Authorities (Mayors and Chairpersons), individual Councillors, Heads of Local Authority
Departments and staff that work closely with citizens and CSOs. These are the most important
ofcials with the responsibility to steer Local Authorities towards openly governed high performance
institutions.
Senior elected and appointed ofcials of Local Authorities play an important role in dening the
culture of their Local Authority. Understanding participatory policy making enables them to guide
their subordinates and to engage with citizens and CSOs appropriately. The Handbook seeks to build
their understanding of how and why to engage with citizens. It also suggests self-assessment
exercises that help them to understand their strengths, weaknesses, opportunities and threats from a
participatory policy making perspective.
WHAT TO LOOK FOR IN THE HANDBOOK
The Handbook lays out Zimbabwe's local government system. This is critical both for established and
new Local Authority ofcials. Such understanding improves their individual and collective
performance. The Handbook also denes the local authority policy making system and suggests
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entry points for citizens and CSOs. By laying out the bases for participatory policy making and
dening roles for citizens and CSOs within the context of the Constitution the Handbook assists Local
Authorities to practically implement citizen participation. Relevant concepts are also dened in an
applied manner with some examples given.
In short, the Handbook has the following:
• Description of Zimbabwe's local government system (organizations and their relations);
• Denition of policy making and other critical concepts like citizen participation;
• The steps Local Authorities take in policy making and entry points for citizens and CSOs; and
• Examples of tools that Local Authorities use and the roles of citizens including what CSOs and
citizens themselves can initiate
RECOMMENDATIONS FOR USERS/READERS
The Handbook is a useful tool for new and established ofcials (elected and appointed). We
recommend that all Local Authorities:
1. Adapt it for their induction programmes and ongoing capacity development;
2. Implement some of the assessment exercises suggested as part of implementing participatory
policy making; and
3. Improve their internal practices regarding citizen participation sharing with others to broaden
existing knowledge for the strengthening of local governance.
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PURPOSE AND RELEVANCE OF THE HANDBOOK
The interface between citizens and Local Authorities is often episodic, event or service-focused. As
such, there is little investment in understanding the wider local authority system let alone in
strengthening its integrity and overall performance. Ensuring that citizens and CSOs have a deeper
understanding of local government systems and how they can take part in them is critical. This
Handbook makes a contribution to this process.
This Handbook is meant to guide citizens and leaders of CSOs on how they can work with their local
authorities in the making and implementation of local decisions. It helps them appreciate how Local
Authorities function, the critical Council decision cycles and the strategic entry points that they can
take advantage of. The Handbook suggests a medium-to-long-term approach to building
collaborative relations between Local Authorities and citizens including CSOs. This is within the
context of the Constitution of Zimbabwe 2013, which provides scope for citizen participation in
governance. The Handbook that sheds some light on how citizens and CSOs can meaningfully
participate in Council-planned and citizen-governance processes. It provides insights on what role
they can play in participatory policy making.
TARGETED READERS/USERS
The Handbook targets individual citizens including opinion leaders, leaders of CSOs and other local
organizations that are not exclusively Local Authority structures. This is because different categories
of citizens have individual and collective responsibilities to participate in the management of local
affairs. Their participation is often mediated by local development/governance institutions. Such
agencies' understanding of the local authority system is critical to effective participation.
WHAT TO LOOK FOR IN THE HANDBOOK
The Handbook lays out Zimbabwe's local government system. This is critical both for citizens and CSO
ofcials. Such understanding improves their individual and collective participation in local authority
processes. The Handbook also denes the local authority policy making system and suggests entry
points for citizens and CSOs. By laying out the bases for participatory policy making and dening
roles for citizens and CSOs within the context of the Constitution the Handbook assists CSOs to
implement citizen participation.
Relevant concepts are also dened in an applied manner with examples given. In short, the
Handbook has the following:
• Description of Zimbabwe's local government system (organizations and their relations);
• Denition of policy making and other critical concepts like citizen participation;
• The steps a Local Authority can take in policy making and entry points for citizens and CSOs; and
• Examples of tools that Local Authorities use and the roles of citizens including what CSOs and
citizens themselves can initiate.
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RECOMMENDATIONS FOR USERS/READERS
The Handbook is a good tool for building active citizenship in local government. We recommend that
relevant CSOs:
1. Pull out relevant aspects of the Handbook for use in civic education and other capacity
development processes;
2. Take advantage of the shared knowledge for actual use in engaging Local Authorities; and
3. Support (through accompanying Local Authorities) in setting up appropriate mechanisms for
participatory policy making.

xi
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1.0 INTRODUCTION AND HANDBOOK OBJECTIVES

T

his Handbook and Tools is primarily meant for use with Zimbabwean urban and rural local
authorities, citizens and civil society organizations. However, it brings together Zimbabwean
and international experiences making it applicable to other jurisdictions. It provides conceptual
and practical justications for Participatory Policy Making (PPM) more than Tools. This is because
Tools development is a more inexhaustible eld of innovations. The Handbook comes at a time when
Zimbabweans are debating and making institutional reorientations towards implementing
provisions of a constitutionalized local government in a devolved governance system. This context
shapes the Handbook's objectives, which are to:
1. Dene Zimbabwe's local government system;
2. Add to existing knowledge on local government policy making;
3. Present and justify the scope for enhancing participatory local government policy making;
4. Map the different conceptualizations of citizen participation and guide reection on their
applicability in individual Council settings;
5. Explore why civil society organizations matter in participatory policy making in Zimbabwe's local
government system; and
6. Present some tools, structures and entry points for participatory policy making in local
government.
The Handbook is based on available theoretical and empirical material combined with insights from
the thirteen (13) LACEP-supported Local Authorities. The Local Authority insights were drawn from
preliminary LACEP work including a comprehensive and participatory benchmarking study
undertaken to establish the status of the Local Authorities on six (6) variables namely i) revenue
collection, ii) internal systems, iii) water supply and sanitation, iv) waste management, v) citizen
participation and vi) complaints procedures. The Handbook acts as an emergent reservoir of
participatory policy making knowledge, which sector practitioners (elected and appointed ofcials in
local government as well as those serving in CSOs, central government, the private sector and other
development organizations), students and researchers will be able to build on and add to.
1.1 ABOUT LACEP
The Local Authorities Capacity Enhancement Project (LACEP) is a 30 month project (January 2015 to
June 2017) initiative of VNG International and MDP. It is being implemented in the South Western
Region of the Country in Bulawayo, Masvingo, Matabeleland North, Matabeleland North and
Midlands Provinces. LACEP's overall objective is to enhance the participation of local authorities and
the Association of Local Authorities in Zimbabwe's public policies and programmes. The project's
contribution focuses on the vision of 'a more equitable, open and democratic society'. LACEP
activities focus on i) legislative, ii) institutional (Local Authorities and Association of Local
Authorities), and iii) citizen participation issues. Specic objectives are to:
i) Assist the Commonwealth Local Government Forum in its contributions towards the realigning
and reforming of legislation and regulations in line with devolution;
ii) Enhance the skills and knowledge of local authorities and the association of local authorities to
dene and implement public policies at local level; and
iii) Engage citizens in local governance.
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Thirteen Local Authorities are involved with the project and these are shown in the gure below:
Figure 1: LACEP's Geographical Focus (Zimbabwe)

Matabeleland North
Lupane Local Board
Kusile RDC
Binga RDC

Midlands
Redcliff Municipality
Mberengwa RDC
Zivagwe RDC

Bulawayo Metropolitan
Bulawayo City

Matabeleland South
Gwanda Municipality
Insiza RDC
Mangwe RDC

Masvingo
Chiredzi Town Council
Mwenezi RDC
Bikita RDC

Source MDP-ESA (2015)
1.2 LOCAL GOVERNMENT IN ZIMBABWE: STRUCTURE, PURPOSE AND EVOLUTION
Local governments or authorities play an important role in national development through direct
service delivery, facilitating local activities of the private sector and private voluntary organizations.
They also play a role in directly dispensing democracy (citizen participation) as a tier of government
closest to citizens. The quality of their service delivery, activity regulation and adherence to
democratic values determines citizens' experience of the state. Zimbabwe's constitution denes local
authorities as a tier of government in Section 5c with the other two being national government and
provincial-metropolitan councils.
Zimbabwe's local government is dened as a system made up of institutions at all three tiers of
government. Local authorities are established in terms of the Urban Councils Act and Rural District
Councils (as appropriate). There is one type of rural district council and four types of urban councils
being i) city, ii) municipal, iii) town and iv) local board. The categories into which urban local
authorities fall depends on size, population, infrastructure (industrial, social and other), services
offered and social developments (Government of Zimbabwe 2013a1).
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At the time of drafting the Handbook the local government system had 92 Local Authorities (32 urban
and 60 rural) and two Ministries responsible for local government2 with provincial and district
presence. Additionally, the system has other important actors like i) the Parliamentary Portfolio
Committee responsible for local government and ii) local government associations3 with staff forums.
The gure below presents the national local government system with a conceptualization of a centre
and a periphery where supportive institutions operate from.
Figure 2: Zimbabwe's Local Government System

Source: Chatiza et al (2013:2)
Other central government Ministries and state-owned companies (Parastatals5) also have a presence
at these levels with responsibility for providing public goods and services in relations of
complementarity and at times overlap with Councils (local authorities). These institutions are
however not local government institutions. Provision or delivery of development or public goods and
services also involves local faith-based and secular civil society organizations, national and
international development organizations, traditional leaders and the private sector. This mosaic of
local governance actors has shaped the evolution of local government in Zimbabwe from precolonial times.
1
2

3

4

5

Councillors' Induction Handbook 2013, Ministry of Local Government, Public Works and National Housing
At independence two Ministries were responsible for Council affairs. A Ministry of Local Government and Housing responsible for Councils in
European Areas (urban and commercial farming areas) and a Ministry of Native Affairs responsible for Councils in Tribal Trust lands (African Areas). At
the time of developing this Handbook and Tools the Ministry of Local Government, Public Works and National Housing 'shed' its section responsible
for rural local authorities to another responsible for rural development, administration of traditional leadership and national heritage
The Zimbabwe Local Government Association (ZILGA), which since 2005 is evolving from two associations, one for rural (Association of Rural District
Councils of Zimbabwe, ARDCZ) and urban (Urban Councils Association of Zimbabwe, UCAZ) councils both still active at the time of preparing the
Handbook. Previously opposition Councillors created an Elected Councillors Association of Zimbabwe (ECAZ) at a time when Zimbabwean local
government law provided for Ministerial nomination of Councillors to Councils
Chatiza K, Makanza V, Musekiwa N, Paradza G, Chakaipa S, Mukoto S, Kagoro J, Ndlovu K and Mushamba S (2013) 2013 Local Government Capacity
Needs Assessment Report, Ministry of Local Government, Public Works and National Housing and UNDP
Examples include the National Water Authority (ZINWA), National Parks and Wildlife Management Authority (ZNPWMA), Environmental
Management Authority (EMA), the Forestry Company (FC), the Zimbabwe United Passenger Company ZUPCO), Zimbabwe Electricity Supply Authority
(ZESA)
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Critically, Local Authorities are at the forefront of the planning, delivery and management of public
services in the health, education, social protection, disaster risk reduction and emergency responses,
infrastructure development and maintenance (roads, water and sanitation), housing, urban
development and land administration, agriculture development and environmental protection,
private sector regulation/licensing and overall facilitation through delivery of relevant services.
The essence of Local Authorities in Zimbabwe is also about local democracy. This is steered by
individual Councils' executive and legislative sides. The latter is made up of directly and
democratically elected Ward Councillors representing citizens and making local policies. These
politicians are either from political parties or stand for election as independents. Councillors are
responsible for making policies and overseeing policy implementation by the executive side
(Government of Zimbabwe 2013a). They interact with citizens to convert public demands into Local
Authority policies and service delivery programmes. Sufce to highlight that policy making and
implementation by Local Authorities, especially in rural areas, proceeds in a multi-actor environment.
Critically however, Local Authorities in Zimbabwe have a clear responsibility to make local policies
and legislation (bye-laws). Local authorities also adapt or localize international conventions and
national policies for local implementation.
1.3 HISTORICAL DEVELOPMENT OF LOCAL GOVERNMENT IN ZIMBABWE
The traditional structures of governance that existed prior to colonialism form a core part of
Zimbabwe's local government history (Government of Zimbabwe 2013a). However, modern local
government in form and content of functions has more colonial than traditional roots. This explains
the ongoing grudging cooperation between traditional and modern systems of governance. Modern
local government in Zimbabwe is traced to 1891 when the Salisbury (now Harare) Sanitary Board
was formed followed by Victoria (now Masvingo) Sanitary Board in 1892 (Jordan 19846). Elections for
this Board were in the same year as well as collection of property taxes. Jordan (1984) also shows that
local government in areas reserved for the native population also evolved alongside what was
happening in urban and commercial farming or European areas.
By 1950 there were 58 Councils in Tribal Trust Land areas (renamed Communal Areas after 1980).
Local governments in the two racially-dened zones developed differently, had variable nancial and
stafng sustainability, different relations with central government and generally reected the racebased political economy of pre-independence Zimbabwe. Three categories of local government
authorities existed at independence. These were i) urban, ii) rural and iii) African Councils. Urban and
rural councils existed in mainly white controlled areas where land/property owners were voters and
could be voted for to become Councillors while in African areas appointed representatives and the
Native Commissioners (white administrators) ran Councils.
In terms of functions of Councils the focus in urban areas was on provision of water, sanitation and
hygiene services (public health). Other regulatory functions like spatial planning and management of
the built environment, business licensing and infrastructure development were framed as being in
the service of order, amenity and public health. African Councils were dependent on central
6

Jordan J. D (1984) Local Government in Zimbabwe, Mambo Press
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government for the development and execution of policy with funding mainly from the centre
complemented by hut tax and crop levies.
The current local government system is a result of considerable post-independence reforms that
broadened the right to vote and expanded local government powers. The context of rising socioeconomic and political underperformance halted further local government reforms. Before the 2013
Constitution Councils were seen as central government extensions with limited policy making and
implementation powers. They had legislated existence, subjugated by central government and other
public institutions through non-local government policies and laws that disempower local
governments (Chatiza 20107). Particularly for the majority of rural and smaller urban local authorities
the focus was on executing nationally established policies and programmes, receiving guidance and
at times overall direction from the centre.
The 2013 Constitution introduces changes to the policy making roles of local authorities arising from
the adoption of devolution. It places emphasis on participation and the existence of an expanded bill
of rights covering political and socio-economic rights on which local authorities have to deliver as a
distinct tier of government. Further, Sections 274 and 275 confer on Councils the power to govern on
own initiative, which suggests empowered local authorities acting based on local imperatives (see
Chatiza 20148). In explaining the essence of local government constitutionalization Government of
Zimbabwe (2013a:9) as 'importance of local government is recognized… its guiding values are set
out in this principal law [and] it also guarantees central government funding'.
The new governance framework emphasizes interaction between state institutions (central,
provincial and local) and citizens. For Councils both the executive and policy sides are expected to
interact with citizens to gain critical insights for the denition of policy problems, development of
relevant solutions and securing public support for the implementation of agreed actions. Often at
times, Councils lack resources (time, nancial and technical capacities) to conduct participatory policy
analyses and action planning. Where resources exist, participatory policy making and programme
development often give way to the pressure to act based on existing (and often inadequate) data and
incomplete partnerships (or levels of citizen engagement). The pressure to act without adequate
consultation is both from local and extra-local (provincial and national) stakeholders. Interestingly,
there are two contrasting views of local government in Zimbabwe. One retains the resilient
conceptualization of local government as a creation of central government while the other is based
on local government as community. These different conceptualizations have implications for local
governments' primary accountability lines. The one places emphasis on central government and by
extension national politicians while the other emphasizes the power of citizens not just over local but
national government institutions as well.

7

8

Chatiza K (2010) Can local government steer socio-economic transformation in Zimbabwe? Analyzing historical trends and gazing into the future p130 in de Visser J, Steytler N and Machingauta N (Eds.) Local Government Reform in Zimbabwe: A Policy Dialogue, Community Law Centre, University
of Western Cape
Chatiza K (2014) Exploring the prospects for more effective citizen participation in local government operations based on the new Constitution of
Zimbabwe, LGCCBT (http://www.degi.co.zw/docs/Analysis%20of%20the%20prospects.pdf)
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1.4 DEFINING POLICY AND POLICY MAKING
The Longman Dictionary of Contemporary English (Pearson Education 2003) denes policy as 'a way
of doing something that has been ofcially agreed and chosen by a political party, business or other
organization…a particular principle that [one] believe[s] in and that inuences the way [one]
behave[s]'. For Olowu (2002a) policy refers to rules made, applied and adjudicated in response to the
demand for socialization, interest articulation, aggregation and communication through and by
different structures. This suggests that policies articulate or present ideas, values and purposes held
and pursued by a society through its institutions. Policies are based on a combination of knowledge,
interests and specic social purposes (Olowu 2002a9). Referring to local government policies the
Government of Zimbabwe (2013a) denes them as 'collective decisions by Council by means of a
resolution on any matters [relating to Council] functions'. As such, policies are at once internal
(dening how an organization manages itself) and external in terms of their focus on sustaining
efforts towards addressing identied social ills (usually poverty, inequality, environmental
degradation etc). Because interests and interest groups vary their articulation of social purposes and
policies are political and variable.
The management or governance of local public affairs has to be guided by agreed (i.e. formal or
ofcial) rules. Further, the manner in which public affairs are conducted has to reect that existing
rules are inuencing how things are done. In this regard policy making becomes about the process of
coupling knowledge with societal interest, institutional development, inuencing, engaging,
dening problems including who is affected and solutions as well as who benets and loses within a
context of achieving better government (Olowu 2002a). Overall, policy making is political and
institutional development. It involves the patterning or ordering of interaction between the state and
citizens. Further, policy making in this Handbook is dened as the process through which societal or
public demands are translated into government action (Cairney 2013a10). In local government,
having policies provides for consistency, objectivity, transparency, standards and quality control
(Government of Zimbabwe 2013a).
1.5 LOCAL GOVERNMENT POLICY MAKING IN ZIMBABWE
This subsection introduces the national institutional context for local government policy making.
Zimbabweans reside in nearly 2000 administrative wards in 9211 local authorities and 10
administrative provinces with two of these being urban (Harare and Bulawayo). The local authorities
or Councils have development planning and management powers and functions in the spatial areas
for which they are created. Councils form a critical part of Zimbabwe's overall governance set up and
as shown in the Table 1 below they develop policies in a number of areas.

9

10

11

Olowu D (2002a) Introduction: Governance and Policy Management Capacity in Africa pp1-10 in Olowu D and Sako S (Eds.) Better Governance and
Public Policy: Capacity Building and Democratic Renewal in Africa, Kumarian
Cairney P (2013a) Policy Concepts in 1000 Words: The Policy Cycle and its Stages
(https://paulcairney.les.wordpress.com/2013/11/cycle.jpg (downloaded 27/10/2015)
The number has been growing with new urban settlements in RDC areas being designated Urban Councils and bigger rural local government areas
are subdivided to improve local governance
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Table 1: Policy Areas Indicated As Key In LACEP-supported Councils (2015)

Source: Decoded from Kundishora and Dube (201512)
The legislative agenda triggered by the Constitution of Zimbabwe 2013 is evolving and many sectors
(including local government) still await policies and laws that are consistent with the constitution. As
such, any current policy making at sub-national level has to draw its inspiration directly from
the constitution otherwise it becomes inconsistent and thus inoperable on account of
violating the Constitution. Recognizing this reality the Handbook does not directly draw on or cite
other laws in framing local government policy making as these other laws are being amended or
could be repealed altogether.
Generally, sources of local government policies include the Constitution, Acts of Parliament, Statutory
Instruments, regional and international conventions, responses to emerging issues like disasters,
Councillors through Motions, public consultations, Council management staff, government policies
7

8

Chatiza K (2010) Can local government steer socio-economic transformation in Zimbabwe? Analyzing historical trends and gazing into the future p130 in de Visser J, Steytler N and Machingauta N (Eds.) Local Government Reform in Zimbabwe: A Policy Dialogue, Community Law Centre, University
of Western Cape
Chatiza K (2014) Exploring the prospects for more effective citizen participation in local government operations based on the new Constitution of
Zimbabwe, LGCCBT (http://www.degi.co.zw/docs/Analysis%20of%20the%20prospects.pdf)
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and instructions as relevant. As emphasized above all other sources have to be consistent with
constitution. For instance, government instructions that contradict constitutional provisions are
inadmissible in Council policy making. Further, local government is dened as a tier of government
raising the responsibility to observe relevant constitutional provisions that relate to good
governance. In this instance the preamble to the constitution highlights 'the need to entrench
democracy, good governance, transparent and accountable governance…commitment to
upholding and defending human rights and freedoms' (Government of Zimbabwe 2013b13:19).
Sections 3 (founding values and principles), 5 (tiers of government and their core functions), 8
(objectives), 9 (good governance), 13 (national development) and among others the expansive Bill of
Rights (Chapter 4) frame the context for policy making by all three tiers of government. This is also the
case regarding Sections 14 to 3314 which raise strategic citizen expectations on local government
institutions. Broadly, some of the constitutional provisions clearly reect that representation is not
enough and thus provides for broader public policy making, implementation and tracking. An
expansive interpretation of the constitution has to be read in the context of a previously narrow
framework for making and implementing policy and law as well as tracking the performance of
public institutions at all levels of the state.
The constitution also guarantees a range of citizen freedoms including through myriad platforms that
they are entitled to establish and through which to engage the state and its institutions at all levels.
These include freedom to associate and assemble (Section 58), demonstrate and petition (59) and
inuence and challenge or support government policies (67). Sections 194 and 196 provide for a
developmental public administration, public participation in policy making, accountability to public
institutions and the people including provision of timely, accessible and accurate information. These
and other constitutional provisions will signicantly transform Zimbabwe's policy making
environment.
Given that local government plays an important enabling role in many socio-economic sectors it is
generally expected to have an equally strong involvement in promoting public engagement and
participation. Some of the key areas where local government plays a key role include tourism,
heritage, culture, labour activation, environmental protection and enhancement, business
development and innovation activities, all of which benet the local community (Government of
Ireland 201415). Local government policy making combines local aspirations and national
imperatives. In Zimbabwe's case (and also in other jurisdictions) laws passed by the National
Assembly frame sub-national policy making.
Local governments also inform national policy and law making. This top-down and bottom-up
dynamic is set to be transformed in light of the 2013 Constitution. The enshrining of local
government in the 2013 Constitution has provided critical impetus for strong participation of local
government in national governance and similarly of citizens in local governance. By extension, a
stronger local government sector is expected to contribute to (and essentially to be seen in and based
on) stronger citizen participation.
13
14
15

Constitution of Zimbabwe, Amendment Act No. 20 of 2013
Employment and employment creation, food security, culture, gender balance etc
Working Group Report on Citizen Engagement with Local Government, Department of the Environment, Community & Local Government February
2014
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1.6 POLICY MAKING ACTORS AND STRUCTURES
Olowu (2002a) shows that democratization in many countries especially in Africa has seen the
emergence of new actors and relations in policy making. These include legislature (national and
local), political parties, civil society organizations and interest groups, research centres or think tanks
and the public sector or civil service. By dening governance as sharing of authority for public
management between the state and non-state organizations Olowu (2002a) provides amble
justication for participatory policy making. This construction of policy making requires multi-actor or
multi-organizational action. Such a conceptualization resonates with what Baccaro and Papadakis
(200816) refer to as deliberative public administration where increasing non-governmental
involvement in service delivery and other public policy areas has acted to strengthen democracy
mainly because of civil society strength in social mobilization. This expansion in the range of actors in
policy making can also be seen in the expansive conceptualization of democracy. For instance,
Grindle (2011) suggests three pillars of democracy as:
a. Use of the vote to effectively reward and/or punish public ofcials (elected and appointed);
b. Generating responses to collective needs from the state; and
c. Ensuring fair or equitable treatment at all levels for all citizens.
The three pillars are critical dimensions of local democracy hat do not necessarily all rest on electoral
competitiveness, which may not always improve the performance of public institutions. In fact
corrupt and non-responsiveness public institutions may result while citizens may not always have
enough knowledge of the link between rights and demands for good performance at the local level
(Grindle 2011). This explains why a richer texture for democracy is perceived to arise from various
social actors (Baccaro and Papadakis 2008) working in polycentric political structures (Olowu
2002b17). The Box below provides the core principles of local democracy critical for understanding the
purpose of public policy making and how the actions of different actors can then be evaluated.

16

17

Baccaro L and Papadakis K (2008) The Promise and Perils of Participatory Policy Making, Research Series No. 117, International Labour Organization
(ILO) and International Institute of Labour Studies (IILO)
Olowu D (2002b) Governance Institutional Reforms and Policy Processes in Africa: Research and Capacity Building Implications pp53-71 in Olowu D
and Sako S (Eds.) Better Governance and Public Policy: Capacity Building and Democratic Renewal in Africa, Kumarian
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Box 1: Local Democracy Principles
1. The principle of sovereignty: democratic power lies with people and communities who give some of that
power to governments and local governments, not the other way round;
2. The principle of subsidiarity: decisions should be taken as close to communities as possible and local
governance has to be right shape and form for the people and the places it serves ;
3. The principle of transparency: democratic decisions should be clear and understandable to communities,
with clean lines of accountability back to communities;
4. The principle of participation: all communities must be able to participate in the decision making that
affects their lives and their communities;
5. The principle of spheres not tiers of governance: different parts of the democratic system should have
distinct jobs to do that are set out in 'competencies', rather than depend on powers being handed down
from 'higher' levels of governance;
6. The principle of interdependency: every part of the democratic system has to support the others, and none
can be, or should seek to be, self-contained and self-sufcient;
7. The principle of wellbeing: the purpose of all democracy is to improve opportunities and outcomes for the
individuals and communities that empower it;

Source: http://www.localdemocracy.info/2014/08/14/time-to-rebuild-scottish-democracy-whatthe-referendum-decides/#sthash.GLNyE2Qd.dpuf (downloaded 18/12/2014)
The Table below is adapted from Olowu (2002b) to show the different structures, functions and
actors in Zimbabwe's policy making context. This conceptualization is what the Handbook expands
on in later sections. Sufce to observe that the specic functions of socialization, interest articulation
and aggregation, socio-political communication, rule making and execution are overlapping in that
more than one actor type can perform them around one or more policy issues. Further, the divide
between state and non-state is quite blurred in some cases particularly where both policy making
and implementation involve state and non-state collaboration as is the case in humanitarian
assistance programming (state and non-state usually) and local economic development (state and
private sector usually). The blurring of state and non-state functional distinctiveness creates some
analytical obstacles but is an inevitable consequence of emerging co-governance trends.
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Source: Adapted from Olowu (2002b)
1.7 ABOUT THE HANDBOOK: PURPOSE, DEVELOPMENT AND STRUCTURE
This Handbook on Participatory Policy Making in Local Government (and the Tools it suggests) seeks
to help address the challenges associated with adoption of participatory policy making. It focuses
largely on instruments which may be used to promote civic engagement and approaches, which are
presented with some cases to illustrate how Councils could adapt some of them.
In developing the Handbook a participatory approach was used. The process was part of
implementing the EU-supported Local Authority Capacity Enhancement Project (LACEP). DEGI and
the Hague Academy on Local Governance experts engaged by the MDP-ESA and VNGi developed a
draft Handbook and PowerPoint Presentations used in a weeklong training session for the 13 LACEPCouncils. The two workshops (one in Gweru and another in Bulawayo) involved Council ofcials and
selected representatives of civil society organizations. Workshop discussions and exercises brought
out rich insights used to improve the initial Handbook.
The Handbook has three Parts and Five (5) sections. Part I introduces the Handbook, the local
government system and participatory policy making ending with reference to the role of civil society
organizations. Part II presents some participatory policy making tools and structures while Part III
concludes the Handbook. The rst (1) section of the Handbook presents Zimbabwe's local
government system, denes policy and policy making, participation and participatory development
as well as policy actors to lay the conceptual foundation for participatory policy making. It discusses
the constitutional and legislative basis for policy making in local governments (Councils). Section two
(2) presents and discusses the generic policy making cycle and the local government specic process.
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This is by a discussion on policy actors and structures, the rationale for participatory policy making
and bases for good practice in this eld.
Section three (3) discusses civil society and its role in policy making and implementation. This lays the
ground for expanding on the discussion on structures (introduced in section 1). The fourth section (4)
dwells on tools and models for participatory policy making. A table with 18 tools and structures
shows the breadth of available mechanisms for making participatory policy making work. This is
followed up by a presentation of ve (5) selected tools of Participatory Planning and Budgeting,
Citizen Report Cards, Community Score Card, Focus Group Discussion sessions and Community
Mapping. The last Part and section (Part III, Section 5) concludes with an argument that participatory
policy making approaches can act to strengthen local government in Zimbabwe.
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2.1 POLICY MAKING PROCESS

P

olicy making is generally considered to be a public sector responsibility with the legislature and
the executive at the appropriate levels expected to lead in the process. The gure below
outlines the generic policy making process often presented in terms of stages followed.
Although the stages are presented as a cycle the actual policy making process is often iterative with
back and forth movements, stage jumping and at times process abandonment.
Figure 3: Typical Policy-making Cycle

Source: http://www.laits.utexas.edu/gov310/PEP/policy/ (downloaded 27-10-2015)
The policy making process is generally triggered by an identied problem or missed (or missable)
opportunity. Articulation of the problem or opportunity lays bare available options. However, the
articulation is itself a political process to the extent that it may depend on who is affected by a
problem and how organized they are, the coalitions that exist, their alignment and orientation
towards resolving the problem or maintaining the status quo. Agenda setting is followed by the
actual selection of a policy path based on a number of factors. These include research and the sociopolitical construction of reality particularly its communication in and by the media. The latter factor is
an omnibus term for intuition and emotion, grounded experiences and biases.
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Carney (2013a) suggests an alternative policy making process as shown in the Figure 3 and the
explanation below.

Source: https://paulcairney.les.wordpress.com/2013/11/cycle.jpg (downloaded 27/10/2015)
Cairney (2013a) denes the different stages as follows:
• Agenda setting. Identifying problems that require government attention, deciding which issues
deserve the most attention and dening the nature of the problem.
• Policy formulation. Setting objectives, identifying the cost and estimating the effect of solutions,
choosing from a list of solutions and selecting policy instruments.
• Legitimation. Ensuring that the chosen policy instruments have support. It can involve one or a
combination of: legislative approval, executive approval, seeking consent of interest groups,
and referenda.
• Implementation. Establishing or employing an organization to take responsibility for
implementation, ensuring that the organization has the resources (such as stafng, money and
legal authority) to do so, and making sure that policy decisions are carried out as planned.
• Evaluation. Assessing the extent to which the policy was successful or the policy decision was the
correct one; if it was implemented correctly and, if so, had the desired effect.
• Policy maintenance, succession or termination. Considering if the policy should be continued,
modied or discontinued.
There are similarities between the two models and some differences as well. For instance, Cairney
(2013a) suggests a combination of problem identication and agenda setting, places legitimation (or
public validation) where the University of Texas suggests budgeting and a post-evaluation stage
where the decision to maintain, modify or terminate a policy is made.
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Generally the cycles simplify an otherwise complex, iterative and contested process. As Cairney
(2013b18) observes policy making does not operate in discrete stages. There are interpenetrating and
iterative inspirations arising at times from the gaps between relevant actors making good policy
making elusive (Ibid). The stages are rarely followed religiously in part because of the pressure to
make decisions but also often due to information and interest asymmetries. Looking at policy making
in cyclical stages is also valid in cases where a national policy is being localized. What is important is
to note that policy making and evaluation are continuous processes. It is therefore conceptually
possible to see them as a spiral. A full policy cycle does not end where it started but rather in a new
(with-policy) context. The next cycle focusing on the same sector or issue, or a different one often
takes account of the impact (positive, negative, intended and unintended) of a previous one.
In this Handbook, the principles or theory of the generic cycle or spiral are applicable to local
government. The process at local level takes a more actor-specic format because of local
government proximity to citizens. The Figure below shows the process that Councils follow to make
policies.
Figure 5: Generalized Council Policy Making Process

From the rst to the fourth stage there is any number of iterations. The basic mechanism for policy or
decision making in Council is the meeting. Two main types of meetings are held by staff separately
and Councillors (with key staff) either at Committee or Council level. The latter category include i)
Ordinary Council (usually referred to as Full Council held quarterly) and ii) Committee Meetings
(Finance Committees meet monthly while other Committees meet at least once quarterly). There are
18

Cairney P (2013b) How Can Policy Theory have an Impact on Policy making? Paper presented at the International Conference on Public Policy,
Grenoble, June 2013
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instances where Councillors may raise motions in Full Council before such are referred back to the
appropriate Committee for discussions and recommendations. As such, the system depicted above is
a generalized process ow. In reality there is exibility in how matters are brought up, discussed and
resolved.
Outside stipulated minimum frequencies Councils have the latitude to convene other meetings at
venues and frequencies as appropriate. These include village/neighborhood, ward, special
Committee and Full Council, joint and issue-specic meetings (e.g. project meetings). Council
Committees work to specic Terms of Reference, receive and discuss staff reports, Councillor
Motions19 and stakeholder correspondence before making recommendations. While Full Council
meetings are open to the public Committee meetings are not. Full Council meetings can be dissolved
into Committee for discussion of condential matters except on budgets, by-laws and audits
(Government of Zimbabwe 2013a).
Committee meetings are generally closed but Council can invite relevant stakeholders to make
presentations that enrich a Committee's deliberations thus improve the quality of its
recommendations. It is unfortunate there are few instances of Councils that take this route preferring
to keep close Committee meetings. Under current governance frameworks some local authority
policies particularly by-laws require approval by central government (Ministry responsible for local
government) prior to implementation while some Resolutions can be executed without central
government accent.
2.2 ITERATIVE DRIVERS OF POLICY MAKING
There are different incentives for and actual drivers of policy making. What is important is to
appreciate the common traditions that a particular Council applies for policy making. The quality of
policies and their implementation in a Council depends on these incentives and contacts within a
Council. As depicted in Figure 2 the diversity and quality of links that a Council (Councillors, staff and
citizens) has with knowledge institutions, associations of local authorities and other private sector or
civil society organizations determines its policy making traditions. The gure below shows four
principal inuences.
Figure 6: Policy Making Drivers

19

This refers to an issue that a Councillor submits (on appropriate stationery and usually through the CEO) for Council discussion
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2.3 PARTICIPATION & PARTICIPATORY POLICY MAKING: RATIONALE AND PRINCIPLESBOX 2:
LADDER OF PARTICIPATION
The above analysis and the discussion
suggest a need for participatory policy
Box 2: Ladder Of Participation
making. In this Handbook participatory
policy or decision making refers to processes
that go beyond national and local politicians
and civil servants. This ows from the
denition of participation as 'the taking of
meaningful and voluntar y action in
development spaces, structures and
processes… through local organizations,
stakeholder institutions or through elected,
appointed and/or traditional, religious and
other categories of representatives' (Chatiza
2008:220). Broadly, the Handbook advances
the notion that participation's
meaningfulness arises from the agency of
citizens on one hand and the institutions
(rules of the game, social structures, norms
and values on the other (UNRISD 201421).
Further, organizational interaction initiates
and sustains citizen participation and is
critical to its meaningfulness and
voluntariness (Chatiza 2008). Citizens are voters, subjects to be governed, clients receiving public
goods and services and co-producers of goods and services including public policies.
Meaningfulness and voluntariness of participation relate to principles of democracy and good
governance, quality public services and active citizens who take up appropriate responsibilities in
governance.
Participation takes many forms from shallow (or passive) to deep and meaningful. Arnstein (196922)
presents a ladder of participation as shown in Box 2. Pretty (199423) also suggests a seven-typology
framework of participation starting with passive participation (lowest form or type), information
giving, consultation, participation for material incentives, functional participation, interactive
participation and self-mobilization (highest form or type). It is critical to acknowledge that there are
many variations of the Ladder of Participation. The Hague Academy for Local Governance uses the
model below.

21
22
23

UNRISD (2014) Social drivers of sustainable development, Brief No. 4, February 2014;
Arnstein S (1969) A Ladder of Citizen Participation," JAIP, Vol. 35, No. 4, July 1969, pp. 216-224.
Pretty J N (1994) Alternative Systems of Inquiry for Sustainable Agriculture, IDS Bulletin 25 (2), 37-48, IDS, University of Sussex, UK
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Figure 7: Adapted Ladder of Participation
1. Delegation
2. Co-decision
3. Co-production
4. Recommendation
5. Consulting
6. Informing

Source: The Hague Academy of Local Governance, (201524)
The participation ladder depicts and describes the different levels of inuence that citizens are able to
achieve in public policy making and implementation. The lowest rung of the ladder is informing
where through one-way (top-down) communication government tells citizens about its plans, laws
and services developed (and thus ready to implement) without citizen input. Consulting (the second)
involves taking citizens' feedback on proposals or ideas with regards to intended actions. With
recommendations governments encourage citizens to bring ideas or initiatives to improve plans or
services. These could be citizen experts, technical groups or citizen committees. Unlike consulting
this rung (recommendations) is more interactive. Co-production allows partnerships between
citizens and government in the identication and analysis of a problem, relevant solutions and actual
implementation. With co-decision a level of equality is attempted or reached where citizens have a
say in decision making. In some jurisdictions this expression of binding citizen decisions is through
popular votes or referenda without which government cannot proceed. Delegation entails situations
where the state empowers citizens organize services and take actions themselves. A number of
development projects have been implemented in ways that approximate delegation. The Community
Action Project (CAP) had core elements of delegation. Funding was provided for community-Council
decided activities managed at local level by citizens' communities. Irrigation Committees also have
considerable scope for managing local affairs in a delegated capacity.
However, the ladder is a conceptual and analytical tool. Participation in one service, process or
project often combines more than one 'pure' form of participation as the ladder suggests. Master and
Local Plans often go through the whole ladder of participation in terms of citizens' inuence and the
role of Councils. Understanding the ladder helps citizens and Councils to analyse their mutual and
individual inuence. This is how the rationale for installing or improving participatory policy making
in local government becomes clearer. Some of the core reasons why participatory policy making is
important include that it:

24

Introduction to Citizen Participation: A PowerPoint Presentation (1.2), November-December 2015
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1. Enables citizens to make more meaningful and extensive input into local government decision
making;
2. Allows co-creation of new ways of engagement between Councils and citizens including the
facilitation of processes of identifying of the most appropriate contact points and representatives
(elected, appointed and other) on both sides;
3. Facilitates mutual accountability for both policy processes and outcomes within Councils
(administrative and political staff), within communities and between Councils and different
communities;
4. Enables identication of resource requirements (and other barriers and enablers) for
communities and other actors to effectively participate; and
5. Provides scope for the development and application of vertical and horizontal feedback
mechanisms.
Participatory policy making has been tried in Zimbabwe around spatial and strategic planning,
sector-based planning and implementation, budget preparation and evaluation, local government
input towards local economic development and participation in local bodies. Examples of the last
two include participation of Councils in joint ventures with the private sector, value chain
development and the role of Councils in Community Share Ownership Trusts.
Based on different rungs of the ladder the state (Councils) and citizens can perform different roles as
shown in the Figure 8 below (using the adapted Hague Academy for Local Governance Ladder of
Participation). The Figure is an ideal alignment of roles based on the assumption that both parties
(Council and citizens including their organizations) are simultaneously going up the ladder of
participation. This ideal situation is what most local government capacity development interventions
seek to contribute to with expected outcomes being Council transparency and responsiveness on one
hand and citizen inuence (or holding of duty bearers to account) on the other. In reality different
actors (as groups and individuals within a particular Council and a community) may be at different
levels of the ladder and thus perform different roles on different policy issues. Facilitation of
participation by Councils may require that they ask appropriate questions. This is also true for citizens
and CSOs. It is in this context that different participatory tools or instruments have been developed.

Role of Council
(the state)
Facilitator

Role of Citizens
(Participants)
Initiator

Partner

Partner

Partner

Partner

Listener

Advisor

Interviewer

Respondent

Sender

Receiver

Increasing inuence

Increasing transparency and
equality

Figure 8: Applying the Ladder to Council-Citizen Roles and Interaction
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The variation in positions on the ladder of participation and roles performed affects actor interactions
in policy making. In general, basic and routinized decisions tend to be more amenable to lower rung
interaction while more complex decisions require higher level interactions. What the ladder of
participation and its application above helps with is enabling actors (Councils and citizens) to have
deeper and more mutually respectful contact. It also enables both to reect on the mechanisms for
interaction.
Both demand and supply side conditions are needed for successful implementation of participatory
processes. The gure below shows the critical conditions by broad actor category.
Figure 9: Minimum Conditions For Participatory Policy Making

Regarding citizens the CLEAR Model (developed in the UK for the Council of Europe) provides the
most straightforward framework for enabling engaged or active citizenship. CLEAR is an acronym for
i) Can do, ii) Like to, iii) Enabled to, iv) Asked to and v) Responded to. For citizens to be able to
participate (Can do) they need practical and nancial resources and knowledge or skills including but
not limited to public speaking, access to information and appropriate venues. A sense of attachment
or belonging tends to enhance willingness to be part of relevant processes (Like to). Initiatives
associated with strategic planning, building a shared identity and identication of common issues
bring people together. Citizens need opportunities to participate through setting up structures,
networks or umbrella organizations, groups and other mechanisms that make it possible (Enable to)
to participate. Enabling also involves systems or mechanisms for mobilization (Asked to) through
personal contact by public ofcials, public and civic organizations. Different individuals, groups and
communities prefer different mobilization methods based on their socio-political and political
experiences or culture. The state (Council) needs to have a broad range of means of 'asking citizens to
participate. Evidence of citizen views inuencing decisions and provision of honest feedback timely
(Responded to) encourages further participation.
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?

Reection/Exercise
1. In mixed groups (Council ofcials and citizens) rate your Council and
citizens (including civil society organizations) on the minimum
conditions for effective participatory processes (see Figure 9 above).
Provide explanations or justications for your assessment.
2. What aspects of the picture below relate to your Council area? In
either case (those aspects that apply and those that do not) share
some reasons for your perspective.

2.4 MAKING IT WORK: PRINCIPLES OF PARTICIPATORY POLICY MAKING
Additional to the basic principles of local democracy in Box 1 there are a number of specic prerequisites for participatory policy making to work as shown in gure 10 below. The principles can be
used as an initial agenda for capacity development in participatory policy making and
implementation. Further, the role of top political and executive leadership of Council in developing
and sustaining these values is very critical. Appropriate structures are required to execute
participatory processes. This is also true of tools, which are the subject of the last section in this
Handbook.
Figure 10: Summary, Inclusive Local Governance Principles
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The principles are elaborated as follows:
1. Stakeholders and citizens (as groups and communities) need to develop a sense of shared
responsibility for working together to make decisions and to support their local government
institution in fullling its functions;
2. Citizens and their needs should be kept at the centre of local government policy making.
Stakeholders should conceptualize this as a key pillar for effective local government;
3. Meaningful or practical acknowledgement of citizens' right to participate in public life generally
and inuencing decisions affecting them in particular so that their participation is not
conceptualized as a favor being dispensed. This should be done without discrimination on any
basis;
4. Civic capacity should be built on an ongoing capacity for informed and capable citizens, citizens'
organizations and groups established in accordance with the national constitution, laws and
practice;
5. Local government institutions should adopt procedural clarity and strategic exibility i.e.
deliberate and ongoing reduction of procedural and structural rigidities that obstruct public
participation. Where new approaches are introduced they should not be packaged as competing
or replacing existing traditions that may continue to appeal to certain groups but rather be
introduced to complement. This also entails observance of the rule of law particularly aspects of
predictability and fairness (social justice) in the planning, implementation and evaluation of
public policies and programmes;
6. Appreciation of the practical connection between policy making on one hand and the design and
actual delivery of public goods and services on the other. Civic engagement gathers meaningful
momentum when citizens believe that their participation progressively and positively impacts on
their welfare;
7. Ensuring that the elected Council retains core/central responsibility for policy making. The
rivaling of Council by other state and non-state agencies regarding this function undermines
prospects for strong local government;

Reection/Exercise

24

PARTICIPATORY POLICY MAKING IN LOCAL GOVERNMENT AUTHORITIES (ZIMBABWE)

2.5 IMPLICATIONS OF PARTICIPATORY PRINCIPLES ON LOCAL GOVERNMENT POLICY MAKING
Based on the discussion above it is clear that the classic local authority policy making process
described in the previous sections requires revisiting. Critical is the acknowledgement of the need for
individual Councils to identify stakeholders and community groups to engage generally or on specic
issues. Councils also need to decide on the media and platforms they use to reach out to all as well as
to specic categories of citizens. The levels of participation in local government policy making will
depend on a number of variables, which include: i) nature of identied problems/issues, ii) capacity
and level of organization of different citizens, communities and groups, iii) existing policy (national
and local) and iv) broader contextual factors like politics and the economy.
The most common organizations in local authority areas that can play a role in policy making include
Residents Associations and other community-based organizations, traditional, community and
religious leaders, local project groups, sporting clubs, private sector associations, professional
associations (e.g. of Planners, Lawyers, Doctors etc), local faith-based organizations, groups
furthering the interests of farmers, artists and cultural groups. These different groups will have
interests whose facilitation places different demands on different departments/sections of any given
Council. As shown in the revised local government policy making process below, the groups
potentially have many entry points to inuence Council business generally and the making of public
policies in particular.Chair/Mayor and/or Senior Executives can directly involve citizens in planning,
implementation & evaluation of Council policies & programmes with feedback to Departments,
Councillors & Committees.
Figure 11: Participatory Council Policy Making
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2.6 IDENTIFYING RISKS TO PARTICIPATION: TOWARDS APPROPRIATE CULTURE
There are risks associated with participatory policy making in every context. However, there are some
Zimbabwe specic risks or barriers to participatory policy making. Risks or barriers are internal to a
specic Council but may also arise from external factors like structural or macro policy factors
including the role and performance of central government, the national political culture and the
nature of political party competition for control of local government institutions. Government of
Zimbabwe (2013a) identies imposition of ideas by a political party as something Councillors should
guard against. Such imposition may also be by other powerful groups in business and society. Some
of the barriers are show in the Figure below.
Figure 12: Barriers to Participatory Processes

In Zimbabwe's context the anchoring of participatory policy making in local government requires the
following:
i) New knowledge, skills and attitudes for elected and appointed Council ofcials;
ii) Public participation and engagement skills for CSOs including knowledge of how government
business is conducted;
iii) Capacity to anticipate the risks posed by complicated processes of engagement which increase
the tendency of seeing participation as an end rather than a means;
iv) Balancing interests and ensuring previously marginalized groups have a voice;
v) Skills for adjudicating different opinions and conicts between politicians and citizens; and
vi) Steering systemic and thus long-term institutional change more than a focus on immediate
benets.
Local authority and civil society capacity building on these issues requires ongoing unblocking of
constraints to cultivate a positive environment for participatory policy making and implementation.
As governments closest to citizens, local authorities have a responsibility to identify and address
obstacles to effective engagement in the making and implementation of policies.
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3.1 DEFINING CIVIL SOCIETY AND ITS ROLE IN POLICY MAKING: TOWARDS CO-GOVERNANCE

C

ivil society is a contested concept in terms of philosophical underpinnings and practical
application. There is a myriad of value-laden meanings assigned to the concept, high
expectations are also expressed of those in or dened as part of civil society and there are covet
to overt tensions between the civil society actors on one hand and those from other sectors especially
from the public sector. It is about 'society organizing their affairs in relation to the polity…how
economies inuence society [and entails] organizing around shaping political conditions [based on]
ordinary men and women's aspirations' (Tandon and Mohanty 2003:925).
Apart from dening civil society in terms of its purpose (organizing of public affairs by ordinary men
and women in relation to the state to inuence their conditions) the authors also dene civil society as
'space away from the state…an uncoerced realm of society' often meant to discuss freedom, rights,
autonomy and dignity as well as the basis for engaging the state (Ibid). Hall (1995:126) denes civil
society as a 'space in which social groups…exist and move [towards] softer, more tolerable
conditions of existence' and has its origins in 'opposition of despotism'. Others see civil society as
'citizens and civic agents…a conduit for the collective wisdom…a new meaningful and vigorous
way of engaging the public and getting citizens involved…instead of…a few technocrats or
politicians' (Masiya and Mutasa 2014:127).
On actors or Civil Society Organizations (CSOs) Tandon and Mohanty (2003) state NGOs, non-prot
organizations, community-based organizations, social movements and charitable trusts. The surge in
civil society is associated with state weaknesses (capacity loss) and use of neo-liberal governance
approaches (Ibid). CSOs are seen as 'capable of creating social and civic capital' (Masiya and Mutasa
2014:1). With reference to NGOs which Moyo et al (200028) consider as part of civil society they
attribute their ascendancy to being seen as a 'universally recognized local face of development
funding' with qualities necessary to complement the state in a context of deepening economic crises
in Africa. They also make reference to a crisis in development theory particularly the roles of different
actor categories.
The roles assigned to civil society include addressing conditions in which poorer communities nd
themselves in through direct delivery of public services, promoting and managing development,
demanding that government makes certain policy changes and delivers specic goods and services
to specic social groups (Moyo et al 2000). Referring to constitutional reforms in Africa Masiya and
Mutasa (2014) acknowledge that civil society has performed signicant roles in initiating
constitution making, constitutionalism, steering the establishment of constitutional organizations,
actual drafting of constitutions, steering relevant debates and conducting post-constitution making
critical awareness campaigns.
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Tandon R and Monhanty R (2003) Introduction: Civil society and governance, Issues and Problematics, p9-23 in Tandon R and Monhanty R (Eds.) Does
Civil Society Matter? Governance in Contemporary India, Sage
Hall J A (1995) In Search of Civil Society p1-31 in Hall J A (Ed.) Civil Society: Theory, History and Comparison, Polity Press
Masiya T and Mutasa C (2014) Civil Society and Constitutional Reforms in Africa, MWENGO
Moyo S, Makumbe J and Raftopoulos B (2000) NGOs, the State and Politics in Zimbabwe, SAPES
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Based on the conceptualization of civil society above civil society is used in this Handbook in
reference to the following:
1. Non-state and Non-prot civic agency or actions and also organizations;
2. Organizations of and actions for and by ordinary men, women and young people usually in
undesirable conditions i.e. civil society actions are directed at broad-based transformation;
3. Organizing or mobilizing for better relating with (and ensuring responsiveness by) the state;
4. Actions that focus from practical and immediate survival needs to strategic or structural changes
like entrenching constitutional democracy; and
5. The inevitability of conict over interests and their articulation into public policies and actions
including allocation of resources.
In the context of local government it is critical to acknowledge that civil society organizations are
formed by and connect with Councils through the three critical pillars of the Compact (citizens,
Councillors and Council staff) that makes up a local authority (DEGI 201329) as shown in the Figure
below. Further, the Figure in Sub-Section 2.5 of the Handbook shows the different entry points and
how they are accessed or activated internally and externally.
Figure 13: Relationship between Council 'Compact' and CSO's
Citizens...Council
Associations
(UCAZ, ARDCZ,
ZILGA), political
parties

Households,
neighbourhoods,
villages...CSOs (private
sector and civic
groupings)

Citizens

Councillors

Council
Ofcials

Citizens,
households...
Departments,
professional
associations etc

As such, civil society organizations that engage with Councils will have multiple-overlapping
allegiances. This in itself is to be expected and not be looked at as basis for denial of legitimacy to
engage in policy making. Further, excepting in cases of proven criminal activity including violence
and wanton disruption of processes non-registration of an organization may not be a sufcient basis
for exclusion from policy making. This is because citizens have the freedom to associate and
assemble, demonstrate and petition (Sections 58 and 59) which is not conned to associating
29

Development Governance Institute (DEGI 2013) Capacity Building for Local Government and Service Delivery: Report of the 2013 Local Government
Capacity Assessment, Government of Zimbabwe and UNDP
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through formally registered organizations. The Figure below provides a generalized picture of the
reality that state-based structures and generally outnumbered by and more inaccessible to ordinary
citizens.
Figure 14: Generalized Balance Between State-based and Non-state Avenues for Participation

3.2 CIVIL SOCIETY POLICY MAKING ROLES AND ENTRY POINTS
Citizens and their organizations (CSOs) have a role to play throughout the policy making process. This
is because policies and the programmes arising from them are generally meant to address their issues
or needs. The roles can be split broadly into three as follows:
I) Provision of information useful in dening policy issues/problems, solutions and evaluation the
efcacy of policy responses or programmes,
ii) Submitting 'shadow' policy proposals, and
iii) Directly supporting policy implementation in terms of communicating the policy and actual
implementation through meeting any and all their obligations under the policy.
This Handbook advances the notion that Council ofcials can involve citizens and CSOs in policy
making at any stage of the cycle and using different entry points. Effective involvement requires,
among others, careful stakeholder analysis. Stakeholders in this Handbook are those individuals,
groups, communities and/or organizations that have an interest in, are directly or indirectly affected
by, can or will affect a particular issue, resource, process, service, programme or decision. Adequate
denition of a policy problem and clarity regarding preliminary solutions helps in determining the
most appropriate stakeholders.
Some Councils maintain a database of stakeholders classied as central and provincial government,
local and international development organizations, specic private sector operators as well as
representative bodies of businesses (or varying size and formality), donor agencies, the media,
Knowledge Institutions (e.g. Universities) and opinion leaders or prominent persons. New
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stakeholders are often added to the databases as they are identied. The Figure below presents this
kind of a multi-stakeholder governance reality.
Figure 15: Dialogue and Social Learning Contexts for Councils
Educators

Citizens

Policy Makers
Activists

Policy Dialogue

Municipality

Researchers

Societal Learning
Politicians

Entrepreneurs
Media
Community Leaders

Public policy making

Practitioners

Not all stakeholders have the same inuence and interest in an issue. There are many different tools
used in mapping policy making stakeholders. These include diagrams, simple descriptions and
matrices focusing on the relative powers, inuence and degree of exposure to relevant policy issues.
Some analytical frameworks separate stakeholders into duty bearers and rights holders depending
on an issue. Below is a simple 'Inuence-Interest Matrix or Map' that can help place stakeholders into
appropriate 'quadrants' to assist in decision-making around engagement (see Figure below for the
Matrix).
Figure 16: Stakeholder Interest-Inuence Matrix
B.

A.
– Low interest
– High inuence
– The “irresponsible”

– High interest
– High inuence
– Ones that can make
the difference

C.
Level of
inuence

– Low interest
– Low inuence
– The “bystanders”

D.
– High interest
– Low inuence
– The “victims”

+
Level of interest
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It is also important for a Council to appreciate that its different stakeholders are also connected on
issues related and unrelated to engaging with Council policies and programmes. Council and civil
society organizations should be aware of such connections in case they may prove valuable in social
mobilization and practical action around making policies and delivering services. Further, different
stakeholders hold different values and apply varying engagement styles e.g. Researchers and
Activists. Understanding the connections, engagement styles and value premises is critical for
effective engagement. Because of these reasons, it is often advisable for a Council to have a
dedicated section (or unit) invested into mapping, analyzing, engaging and understanding
stakeholders around generic and ad hoc Local Authority issues.

?

Reection/Exercise
1. Identify an issue, project or proposal under implementation currently
and identify the critical stakeholders already involved (or to take part
if it's a proposal).
2. Rate each stakeholder using the different dimensions in the table
below. Feel free to add to the list dimensions or to remove those you
consider unsuited to your situation.

Table 3: Intervention-related Stakeholder Mapping and Analysis

3.3 SUSTAINING CIVIC ENGAGEMENT
Setting up systems to engage or involve citizens is one part of a complex process of creating a culture
of meaningful and voluntary participation. Sustaining the process builds on values elaborated in
previous sections including ongoing capacity building but motivating CSOs and citizens is important.
Motivation refers to the reasons why people do what they do and to motivate them is about getting
them to act in a given situation. In the context of barriers or risks to participatory processes discussed
in Sub-section 2.6 this Handbook advances the notion that Councils (appointed and elected ofcials)
currently have the biggest responsibility to get citizens to be interested in participating in local
governance.
30
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Citizens and their CSOs currently lack the necessary internal motivation in the majority of instances
and they cite non-delivery, non-respect of citizen views and generalized non-responsiveness by
Councils. It is critical for individual Councils to patiently explore the 'hierarchy of needs' of their
residents as a way of developing evidence-based participatory strategies. Section four (4) presents
some traditional strategies, mechanisms and tools that can be drawn on. However, in reality no two
Councils are the same and such the successful application of any tool relies heavily on context. It is
this context that a 'hierarchy of needs' assessment can help a Council to understand.

?

Reection/Exercise
1. List the key factors or practices essential for motivating citizen
participation in policy making and implementation in the Council
area. Where possible assess each motivating factor for feasibility in
the short, medium and long term to enable focus on what can
realistically be done. Also identify the best way to implement 'the
motivation' including who within the Council is best placed to lead on
specic motivators.
2. List the key demotivating factors or practices. As much as possible
identify the source of the demotivating factors or practices (internal or
external, department or section/unit etc) and the actions required to
address the shortcoming.
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4.1 TOOLS AND STRUCTURES FOR FACILITATING CITIZEN PARTICIPATION
Globally and in Zimbabwe there are formally adopted mechanisms for citizen participation enacted
as policy, law and administrative procedures. In such cases relevant structures and spaces are dened
and in the majority of cases the coordination of such spaces is a state responsibility.
Village/Neighborhood and Ward Development Committees, Committees of Council and Full Council
constitute the mainstream structures in Zimbabwe. However, some innovations in terms of the use of
these spaces or structures and also introduction of new mechanisms are evident across both urban
and rural local authorities. Consistent with principle seven (7) presented in Sub-section 2.4 this
Handbook is based on the notion that while existing formal structures and spaces remain relevant
until altered through emerging legislation scope exists for innovations in the interest of open
governance. These innovations are to be looked at as adding value to the formal system transparent
and making it more robust. The 'Word Cloud' below shows the different tools for innovative citizen
participation.
Figure 17: Tools for Citizen Participation

Source: Collated from Government of Ireland (2014), LACEP Workshops (2015), Sanderson (201031)
4.2 SUMMARY DESCRIPTION OF SELECTED PARTICIPATORY TOOLS32
The above tools can be applied at different levels i.e. Council-wide, ward, village or neighborhood,
household and may target individual. The choice of tools depends on i) the nature of an issue, ii)
Council traditions, iii) available resources for engagement, and iv) population or target group
characteristics. This sub-section briey denes the Tools for which no additional details are provided
in the Handbook (Table 4) as the remainder of the sub-section only covers selected Tools. The choice
of Tools detailed is based on their widespread application, ready availability of relevant information
and our focus on tools we consider critical given a focus on re-engagement or easing of citizenCouncil tensions. As such the choices are not necessarily the authors' preference
31
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Sanderson I (2010) Evidence, learning and Intelligent Government: Reections on Developments in Scotland p53-85 in German Policy Studies Vol. 6
No. 2
This sub-section draws on the work of the Hague Academy for Local Governance in Ethiopia
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Table 4: Operational Description Of Selected Tools And Structures
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To reiterate, the basic notion used in developing this Handbook is that citizens and Councils will
always come up with new Participatory Tools. The usual impetus behind new Participatory Tools is to
seize available opportunities, implement national policy (e.g. Zimbabwe's 2013 Constitution) or to
apply lessons from other jurisdictions. At times what is called a new Tool is a repackaged approach.
Of essence however is that Tools need to be systematically developed, adopted and clearly used i.e.
institutionalized.
4.3 DETAILED DESCRIPTION OF SELECTED PARTICIPATORY TOOLS
4.3.1 PARTICIPATORY PLANNING AND BUDGETING
4.3.1.1What is Participatory Planning and Budgeting?
Participatory Planning and Budgeting (PPB) is a suite of processes through which the population of a
dened area (Village/Neighborhood, Ward, Council and Country) contributes to the decisions around
use of the available public resources. The critical instruments that the process contributes are
programme plans and budgets at the appropriate levels. In PPB citizens participate directly, through
organized groups such as Residents Associations or civil society organisations at different stages of
the budget cycle, namely budget review, budget formulation and monitoring of budget execution.
Participatory Planning and Budgeting can be implemented at all levels of government from national
to local levels. In most jurisdictions participatory budgeting is implemented at local authority level. In
the case of Zimbabwe central government under the Public Finance Management Act and related
budget development institutional frameworks the participatory process has been adopted. The
Ministry responsible for nance has in recent years (more critically after 2009) prepared a budget
framework that it is uses during national consultations with the responsible Parliamentary Portfolio
Committee taking a lead in some of the processes.
Most Zimbabwean Councils apply adapted versions of Participatory Planning and Budgeting.
Mutoko RDC is one of the rst and most successful Councils to use and evolve the approach. Other
Councils that have successfully made PPB part of their practice include Bulawayo (see table below),
Kwekwe, Manyame/Seke, Masvingo and Gwanda RDC. Together with Chimanimani RDC Gwanda
RDC also successfully piloted and further institutionalized Community-Based Planning. Other
Councils have also initiated Ward-Based Planning and Budgeting in urban and rural Councils with a
plough-back instrument where 10 to 30% of revenue collected in a Ward is applied towards what the
ward communities decide as their priorities.
It is important to note that Participatory Planning and Budgeting cycle only represents a model, and
that many different types of Participatory Planning and Budgeting mechanisms exist based upon
different legal and institutional frameworks.
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Table 4: Bottom-Up Participatory Budgeting in the City Of Bulawayo
Step Activity
1

Activity Outline

Current Year
budget
Performance
Review
Advertisements
are placed in the
press for the
consultation
meetings

All departments prepare performance reports which detail the activities that have been done or are
being done in the current budget and these will then be presented to the stakeholders during the rst
consultation meetings. These reports show the progress made towards achieving the set objectives,
and the challenges faced.
Adverts inviting the stakeholders are then;
- Placed in the most popular newspapers, (at least two-newspapers), usually 3 adverts are placed in
the press
- Some adverts in the form of posters are placed in - Council institutions e.g. housing ofces
- Some are forwarded to both council and Government schools for children to pass the message to
parents
- Invitation yers are produced for each ward. These will be circulated / distributed by the Councillor.
- The meetings are held in all the 29 wards, additional meetings for the youths, women, and the
Business community are held separate. The procedure applies to both the rst consultation meetings
and the second consultation meetings

3

Feedback Meetings
with Stakeholders
(First consultation
meetings)

Current budget performance is presented to the stakeholders. Service delivery levels are discussed and
new service priorities for the next year’s budget are set. These meetings are held in all the 29 wards,
additional meetings for the youths, women, and the business community are held separate. The same
meetings are also held with the ward representatives before the presentations are taken to the public.
Each Councillor selects 4 representatives from his or her ward to attend the budget meetings. This
group of people is meant to present/highlight the concerns of the ward to the Council and at the same
time provide feedback to the ward (setting a level ground between Council and stakeholders).

4

Budget Preparation

After stakeholders have been consulted, their views are then considered in crafting the budget. The
budget is prepared and tabled for discussion by the Management Committee prior to submission to the
Policy Makers.

5

Budget brieng to
all Councillors

Councillors are also given a chance to comment on the budget that will have been crafted after
management will have approved it. This is done so that councillors have an input (effective and
meaningful contributions towards the welfare of the organisation) before the budget goes out to
stakeholders.

6

Second
consultation with
stakeholders and
residents

The ward representatives are rst consulted before presentations are taken to the public (as indicated
in 3 above). The meetings are then held in all the 29 wards, additional meetings for youths, women,
and the business community are held separate. The agreed service delivery levels and priorities are
presented in monetary values which, then become the proposed budget

7

Budget considered
by Finance and
Development
Committee

Stakeholders may, during consultations accept or reject the proposed budget. They also recommend
adjustments to be made. After acceptance by stakeholders, the budget is then presented to the Finance
and Development Committee for adoption.

8

Consideration of
Proposed Budget by
Council

After adoption by Finance and Development Committee the budget is then sent to a full council for
approval.

9

The Chairman of Finance and Development Committee then announces the proposed budget to the
Budget
public.
announcement by
Chairman of Finance
and Development
Committee

10

The budget is then advertised in two local newspapers to allow stakeholders to object or accept it. A
Advertising the
copy of the proposed budget will be open for inspection for 30 days at Municipal buildings as per
budget and
publication (30 day’s urban councils act. Where there are objections, these are forwarded to the Council to deliberate on.
notice)

11

The Finance and Development Committee sits to consider the objections if any, and thereafter an
Consideration of
objections by Finance appropriate report is submitted to Council for resolution.
& Development
Committee and
Council

12

Submission of Budget The budget proposal is then sent to the Ministry of Local Government, Public Works and National
Proposal to Ministry Housing for approval before the budget can be implemented

13

Budget
implementation

2

The budget will be implemented after the Ministry’s approval
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4.3.2 SERVICE LEVEL BENCHMARKING (SLB)
Zimbabwe's thirty-two (32) urban local authorities have established a Service Level Benchmarking
(SLB) with World Bank support. The SLB focuses on water supply, wastewater management and solid
waste management. The process was commissioned in 2012 and has produced three (3) reports to
date based on agreed service level indicators. It comprises a Peer Review Process and
implementation involves the 32 Councils, Ministries responsible for local government, water and
environment, the Zimbabwe Local Government Association (ZILGA) and academia. SLB
implementation also has a capacity development component pursued through contact with the
University of Zimbabwe and Technical Assistance to individual Councils and ZINWA. Staff of the
Engineering or Works Departments of the service provider institutions was involved in indicator
development and play a part on data collection and utilization of SLB ndings.
The objectives of the SLB process are i) formulating and developing a local benchmarking framework
based on regional and international best practices, ii) gathering relevant and statistically valid data
from the service providers to assess and develop local and practical benchmarks, iii) preparing citizen
feedback mechanisms for periodically communicating service provider performance, iv) developing
a handbook on the benchmarking process for use in the country, v) enhancing the resilience of local
authorities in Zimbabwe through a Technical Assistance programme, and vi) domesticating the SLB
process through the production of action plans that t into the council budgetary processes.
SLB is anchored on i) developing Master/Strategic Plans, ii) increasing stakeholder participation and
coordination, iii) infrastructure rehabilitation and expansion to reach unserved areas, iv) improving
revenue collection by service providers (Councils and ZINWA), v) reviewing tariffs to economic levels,
vi) inuencing water, sanitation and hygiene reforms, and vii) establishing sustainable governance
structures for improved service delivery. Improvements in all 32 urban local authorities are attributed
to SLB processes.
4.3.3 COMMUNITY SCORE CARDS
The Community Score Card (CSC) is a tool through which citizens can monitor the quality, access,
efciency and effectiveness of community based public services. It provides the opportunity for
citizens to analyse any particular service they receive based on their personal feelings, to express
dissatisfaction, to encourage when good work is done, and to suggest additional measures to be
taken if reported issues remain. Common characteristics of the Community Score Card include:
• A micro or local and/or facility level focus;
• Use of the community as the unit of analysis ;
• Generating information through focus group discussions;
• Enabling participation and ownership by local communities;
• Emphasizing possible joint immediate responses and joint decision-making;
• Identifying potential reforms through mutual dialogue and collaboration;
As opposed to one-off events, Community Score Cards are typically used at regular intervals to track
performance and identify additional ways to improve service-delivery performance.
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Residents Associations in Harare, Masvingo and Bulawayo have used Score Cards to evaluate service
quality and reliability. The National Association of NGOs (NANGO) used the Access, Affordability,
Availability and Quality (AAAQ) matrix in the local authorities of Chimanimani, Chivi, Gweru,
Mangwe, Marondera and Victoria Falls to measure citizen participation in 2014. Except in Victoria
Falls Municipality the assessment showed that citizen participation. The Local Governance
Community Capacity Building and Development Trust established adapted the Score Card to allow
separate assessment of services by Council ofcials and citizens with comparison and averaging of
the separate scores in facilitated joint meetings. This has been tested in six Councils in the country
with encouraging results in terms of analysis, action planning and implementation of agreed actions.
In one of the pilot local authorities (Kusile RDC) a surge in revenue collection was recorded following
facilitated interactions between Council and communities at ward level.
4.3.4 COMMUNITY MAPPING
Community Mapping is a development tool that taps into the breadth of local planning knowledge to
empower communities to deal with different issues and to nd solutions for themselves. It is built on
the assumption that communities are capable and knowledgeable about the services or other
resources they want and need though they do not have an overview of their availability or equal/fair
access to them. Through Community Mapping communities enhance their situation by identifying
their resources and working effectively with other institutions, such as CSOs, CBOs, and local
government institutions.
Figure 18: Example of Community Map
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4.4 SELECTING TOOLS AND MODELS FOR YOUR COUNCIL
In this sub-section we elaborate on the factors determining choice of tools as initially introduced in
sub-section 4.2. The factors are on i) the nature of an issue, ii) Council traditions, iii) available
resources for engagement, and iv) population or target group characteristics.
4.5 SUCCESS STORIES33
Council, community and private sector partnership in Insiza RDC
Insiza RDC has built two medium-sized bridges based on a model where communities pay for civil
works through in-kind donations to a private contractor (J. R. Goddard). Community involvement is
through i) payment for cement in-kind (one bag of cement for a bag of maize), ii) mobilizing local
materials where needed and iii) providing unskilled labour. The contractor provides cement, brings
all heavy machinery and skilled personnel not available at Council. J. R. Goddard recovers part of its
investment from selling the maize provided (as in-kind payment) by the Insiza community. Insiza RDC
Councillors in partnership with local leaders mobilize the communities and Council's Engineering
Services undertakes the necessary planning and project supervision. Council has extended this
model to road rehabilitation.
Zimbabwe's Most Customer-Focused Council: Bulawayo
Bulawayo City Council has several
mechanisms for interacting with
residents. These include suggestion
boxes, complaints registers, through the
area Councillors and writing to the ofce
of the Town Clerk. To tap into new
technology for enhanced interaction with
residents the City uses platforms like
Facebook and Twitter. The Suggestion
Box in particular has not been effective
and user friendly. That the many different
methods still exhibited gaps prompted
the City to establish a 24hr Customer
Service Call Centre in 2012. The Call
Centre enables rapid interaction between Council and stakeholders on local governance service
delivery issues. Residents' calls are received, logged and forwarded to relevant Council departments
for responses. Residents can also request for emergency services like re and ambulance, report burst
pipes and sewers, refuse collection, street lighting and make queries on their bills and give feedback
to Council. Relevant Council personnel attend to issues forwarded to them by the Call Centre and
report back to the Centre with an update on their response. The Call Centre has improved
communication with residents and stakeholders and this has restored condence in the city.

33

Zimbabwean examples in this sub-section draw on a study supported by CLGF on citizen engagement that covered both CLGF and LACEP project
Councils. Other cases are properly referenced
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A Centre of Excellence on Gender-Sensitive Budgeting: Manyame
For the two consecutive budget years of 2012 and 2013 Manyame RDC was recognized as a “Centre
of Excellence for Gender Mainstreaming in Local Government”. This was due to Council's active
engagement of women and girls in shaping development priorities. Issues affecting women and
girls, previously overlooked now nd space in Council development plans and budgets. Specic
priorities that now feature on Manyame RDC budgets include waiting mothers' shelters at clinics,
establishment of new and rehabilitation of existing water points, construction of new health and
education facilities.
Towards an Inclusive City: Harare's Embracing of Slum Dwellers
Harare City has been implementing a Slum Upgrading Programme (HSUP) since 2010. HSUP is a veyear collaboration involving the City, Dialogue on Shelter for the Homeless People in Zimbabwe Trust
(DOS) and the Zimbabwe Homeless People Federation (ZHPF). Funding is by the Gates Foundation's
Global Development Program on inclusive Municipal Governance. HSUP has an eight member
Programme Management Committee comprising the City Council (4), DOS (2) and ZHPF (2) which
oversees programme implementation. HSUP's goal is building of a partnership between the city and
the urban poor. Its focus is on i) assessing/enumerating Harare's Slums or informal settlements, ii)
selecting (with Foundation participation) a site in the city for targeted investments, and iii)
implementing activities in response to needs identied during assessments/enumerations.
Some 480 families in Dzivarasekwa Extension now own houses with secure tenure (249 sectional
and 231 individual titles). 37 456 families in 62 Greater Harare area slums have formal contact with
the City for the rst time with residents of some entering Council's Waiting List. 47 residents of Gunhill
Squatter Camp were formally allocated stands by Council in its Chizhanje/Mabvuku project. Further,
the 52 000 families who form ZHPF in Harare and other local authorities learning from the project
have also grown from the engaging the City, entering into formal agreements on slum denition and
upgrading protocols, redening planning procedures and working alongside the City's professionals
to co-design and put up model houses and on-site infrastructure Dzivarasekwa Extension. The urban
poor (ZHPF and other non-members) have also inuenced water and sanitation innovations
particularly adoption of Ecosan Toilets in Dzivarasekwa.
Councils like Bulawayo, Kadoma, Kariba, Epworth, Masvingo, Chinhoyi and Mutare have visited and
learnt from HSUP. Harare City professionals in Housing and Community Services (now Corporate
Affairs and Housing), the Chamber Secretary's Department, Engineering, Urban Planning and Health
Services were practically exposed to inclusive and pro-poor urban development and governance. The
exposure has resulted in some policy shifts to facilitate community-led settlement upgrading and
funding innovations for installing housing and basic services with the poor (see Chitekwe-Biti 201434;
Chatiza and Nyoni-Mpofu 201435). The transformations were from the top (Mayors Masunda and
Manyenyeni) with the former receiving the UN Habitat Scroll of Honor in 2012 in recognition of his
efforts of engaging with the urban poor under the HSUP project. A Harare Slum Upgrading Strategy
was developed, relevant by-laws reviewed and Council formally approved an allocation of USD120
000 towards a Harare Slum Upgrading Finance Facility set up under HSUP.
34
35

Chitekwe-Biti B (2014) Brick by Brick: Transforming Relations between Local Government and the Urban Poor in Zimbabwe, IIED Working Paper
Chatiza K and Nyoni-Mpofu (2014) Mid-Term Evaluation (MTE) of the Harare Slum Upgrading Programme (HSUP), City of Harare, Dialogue on Shelter
and the Zimbabwe Homeless People's Federation
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'Organize and get involved in Council structures': Mutoko
Mutoko RDC is one of the rst Councils to implement civic engagement through Participatory
Budgeting (PB) from 2001. The programme sought to enhance citizen participation in decisionmaking with intermediate results of i) improved civil society organizations' representation of citizen's
interests, ii) more effective and accessible selected sub-national government institutions, and iii)
local authorities more capable and open to citizen input. Council has a comprehensive list of
stakeholders by theme, spatial location and interest representation. These include informal traders,
welders, vegetable vendors, carpenters, transport operators, black-granite miners, farmers,
teachers, churches, health personnel, law-enforcement agents, war veterans, commerce, industry,
women associations, political parties, government departments, Councillors, village and ward
committees and traditional healers and leaders. Mutoko RDC has developed formal and unique links
with the groups. All the known associations in Mutoko like Mutoko Informal Traders Association
(MITA), Home Industries, Vendors and Residents Associations have substantive committees and
constitutions. They have standing invitations to Full Council meetings (quarterly) and other
Committee meetings (monthly). Council now implements public expenditure tracking (PET) in
partnership with the Civic Forum on Human Development.
There is more to 'the Plough Back': Bikita
Bikita Rural District Council ploughs
back USD0.30 of every dollar levied for
development in the contributing ward.
The localized 'pot of money' becomes a
real 'carrot' around which to engage
residents. The focus has been on
developing and rehabilitating
community infrastructure. Council
engages communities to identify
development interventions. Over the
years specic projects have arisen from
adoption of this policy by Council.
These include clinics, houses for
medical and education staff at Council facilities, bridges, roads and solid waste management. The
'plough back' system has also strengthened local economies, generated employment, allowed
imparting of relevant lifeskills as project implementation is integrated with social development
programmes like HIV and AIDS awareness, campaigns against gender-based violence, sanitation and
hygiene messaging. Improved basic services and better communication has also increased payment
of rates or levies by the citizens.
Strategic Roadmap 2012 – 2020: Palencia (Spain)
Dening a Council's future is often inspirational and gets citizens across the socio-economic and
political spectrum engaged. This is what the process of strategic planning to dene the future of the
Palencia City in Spain has generated. Tools used to facilitate the process integrated modern
management built around evolving and improving the City using the opinion of the Palencia society
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(citizens, businesses, social organizations, etc.) in the city government effectively. Source: PDF
document by ODP/city of Palencia.
http://www.oidp.net/?id=189&L=2&action=detall&OIDP_content_ID=846&language=EN
'Open Air Theatre'36: Priboj (Serbia)
This Council organizes a process where citizens send in project ideas after public campaigns. The
received projects are collated and screening/selection before the nal list being subjected to a vote to
that the citizens' favourite project is identied. The winning idea is subjected to a round of
participatory design and implementation in multifunctional open air theatre where young people are
involved. In one recent case primary and secondary schools were asked to take part in a design
competition for the open air theatre.
Engaging Citizen Assemblies37: Turkey
VNG International is implementing a project in 26 Turkish local governments. The focus is on budget
discussions with representatives of citizens assemblies. The project has installation of specialized
citizen committees with participation of local government representatives and development of
participatory analytical tools (PATs) for data collection including undertaking of SWOT analyses. A
Handbook on citizen satisfactions surveys, socio-economic mapping and Public Expenditure Tracking
has been developed. Also benchmarking towards developing a tool to improve municipal
performance on 5 municipal services (i.e. solid waste management, business licenses, water &
sewerage, property tax collection, building licenses) is in place.
Women Community Health Groups38: Bangladesh
The Bangladesh government designed policies to enhance community participation in the public
health system as part of health sector reforms. To move towards 'people centered' public health
provision a key innovation introduced was the establishment of women stakeholder health
committees (SHCs39). The health Ministry issued guidelines, including the need for regular monthly
meetings.
4.6 IS TOOL AND MODEL SELECTION A MUST?
This Handbook is premised on dissuading users/readers from a xation with tools and structures
without establishing the social and political culture necessary for participation. This is the reason why
tools and models in and of themselves are not enough. In Zimbabwe's case the hope is that users of
this Handbook develop clear understanding of the constitutional dispensation established in 2013 as
a basis for inclusive local governance. It is through engagement around policy issues that Councils
and citizens may develop appropriate structures, tools and models for participatory policy making. In
short, our ambition is not to support a process where Councils seek support in installing Participatory
Planning and Budgeting for instance. Rather, we would be inspired by those seeking support to
explore a practical policy area (e.g. low cost housing) using participatory methods. In exploring the
policy area appropriate tools will evolve.
36
37
38
39

Based on project Mission Notes by Cecile Meijs (the Hague Academy for Local Governance)
Ibid
de Wit J (2014). Social accountability cases, The Hague Academy for Local Governance
Comparable to Health Clubs being set up in Zimbabwean Towns under the 14 Towns WASH Project (UNICEF Zimbabwe)
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5.1 PARTICIPATORY POLICY MAKING AS LOCAL GOVERNMENT STRENGTHENING
Local authorities in Zimbabwe are empowered to manage the public affairs in the areas for which
they are established. The local government sector is provided for in the constitution and local
authorities are dened as a tier of government. Given their role in entrenching democracy and
realization of basic rights local authorities play an important role in socio-economic development.
The involvement of citizens and citizens' organizations in both the private and civil society sectors
provides an important avenue for good governance. This PPM Handbook has proceeded on the basis
that citizen participation is integral to local government strengthening. It is critical for local
government institutions, citizens and civil society organizations to embrace this notion, adapting
relevant tools and developing new ones as they build mutually benecial processes for decision
making.
A number of lessons were drawn in developing this Handbook before, during and after the LACEP
workshops. The rst is about the importance of practical and meaningful respect for community
priorities in sustaining citizens' interest in participation. Respecting citizens' priorities enhances
citizen appreciation and respect of Council. This enables citizens to value the local authority and
cooperate with it in support of its efforts. Informing citizens and other lower rungs of participation are
only one part of the process. Implementing agreed actions and jointly reecting on outcomes
enhances ongoing participation. As such, where citizens understand their local authority and their
role in its work they tend to work better with it.
PPM provides scope for ongoing mutual learning and capacity development for both the Local
Authority and citizens. Councillors, appointed ofcials and different community groups need the
right skills, value and understanding of citizen participation to facilitate it. Further, PPM or citizen
participation is contested. Support for it needs to be deliberately cultivated. This suggests sharp
governance or relational skills that are not always available. This is why in this Handbook an
argument is presented that citizen participation is local government or local governance
strengthening. Finally, the attitudes and actions actually taken and seen through by senior Local
Authority management and political leaders (Mayor/Chairman and CEO/Town Clerk) are critical. They
particularly determine who is engaged, actual allocation of resources towards citizen participation
activities and implementation of agreed actions.
Overall, it is important to ensure that citizen participation outcomes do not always reect interests of
more articulate groups ('elite capture'). While participation entails a certain level of interest
competition equity is required. Managing competing interests requires avoiding the 'tyranny of the
majority and better organized' as this tends to exacerbate inequality. As reected in the SLB
framework, a key pillar is the Master/Strategic Plan of a Local Authority. Such a Plan allows orderly
and transparent shifting of focus from basic to strategic, informal to formal as needed. This PPM
Handbook hopefully provides tools and critical understanding for local authorities, citizens and civil
society organizations to have the vision and exibility to practically operationalize citizen
participation.
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