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EDITORIAL

Commonwealth Journal of Local Governance

Issue 3: May 2009
http://epress.lib.uts.edu.au/ojs/index.php/cjlg

Graham Sansom

Centre for Local Government,
University of Technology Sydney, Australia

Publication of this third issue of the Commonweadtdournal of Local Governance
coincides with the Commonwealth Local GovernmenuRos 5" conference being held
in Freeport, Bahamas. As part of the conference GhGF Research Advisory Group
held a two-day research colloquium attended by @gedelegates from 14 countries,
representing research and training institutes, doagencies, other international

organisations and local government bodies.

The colloquium was in two parts:
« Discussion of the conference Background Pamperoving Local Government:
The Commonwealth Vision

« Fifteen presentations on current research andipeact

Topics covered by the presentations included:

« Demoaocratic local governance issues and reformisarCaribbean, Southern
Africa and India

e Public participation in local government in Soutfriéa and rural India

« Challenges of urban development and poverty in&nka and Uganda

e Governance of capital cities in federations

« Inter-government relations in small island statiethe Pacific and in rural
India

< Internal structures and governance of municipalitieSouth Africa



SANSOM: Editorial

e Infrastructure finance
« Performance monitoring and management systems
« Human resource development in the Canadian pubtios

* New directions in New Zealand local government.

We plan to publish many of these presentationsiuré issues of this Journal, perhaps

including a special edition in August-September200

In the meantime, this current issue covers a bseaof themes ranging from progress in
developing local government in the Caribbean, Bfsta and Melanesia; to training of
elected councillors in South Asia; to issues ofidtrral reform, both broadly and
specifically in the major cities of Canada; to gendquity in rural India and the United
Kingdom; to relations between local governments amdigenous communities in

Ontario, Canada; to the role of local authoritiesaickling human trafficking in the UK.

Bishnu Ragoonath documents recent moves to refmcal fovernment in the Caribbean
countries of St. Lucia, St. Vincent and the Grenadiand Trinidad and Tobago. He
argues that whilst reform proposals are ostensibed on a philosophy of elected local
government, in practice central governments app#actant to implement changes that
would facilitate substantive levels of participgtatemocracy and citizen involvement.
With reforms having stalled, he wonders whetherrbxt step could be the dissolution

of systems of local government in some of thedesta

Per Tidemand summarises key findings from a comgnsive analysis of the nature of
decentralisation in the three East African coustoé Kenya, Uganda and Tanzania. He
shows that the potential for decentralised serd@&lesery through local governments has
not been fully realised because sector — rather filace-based funding of services
predominates, and sectoral central agencies redwinnant in setting priorities and

controlling staff. Despite some systems for lod@fcial management and coordination

in Uganda and Tanzania, cross-sector coordinagioftén deficient.

David Hegarty surveys some of the recent reseanth commentary on local-level
governance relating to Papua New Guinea (PNG) l@a&blomon Islands. This material
highlights the limited development and poor perfante of formal institutions of local-

level government, as well as the rise of informayeynance-type activities at the local
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level. Hegarty concludes that social and culturatelpgeneity, fragile economies,
patronage-style politics, and the difficulties fddey communities in articulating and
communicating their needs, are all constrainindhtitengthening of civil society and

the effectiveness of government at the local level.

Strengthening local governance requires, amondstrathings, more highly skilled
elected representatives. Lucy Slack reports on Cé@ferk in South Asia to develop
training modules for elected members, based ontipshcase studies from the region.
CLGF linked up a regional network of training imgtions, each of which reported on the
key challenges relating to advancement of demacrlical governance in their
respective countries, and on training currentlyilatsée for elected representatives. It
became clear that training opportunities are extterimited, and as a follow-up to the
project, CLGF and the Commonwealth Secretariat iitourage ministries for local

government to make more adequate training available

Lorenzo Robotti and Brian Dollery examine aspectsstuctural reform of local
government, chiefly from a theoretical perspectiMeey argue that the long-run success
of structural change hinges on three key factoduntary rather than compulsory
council mergers; a high degree of local autonomlydth the composition and operation
of decentralized governmental functions; and adogrddequate and appropriate powers
of taxation to local government to provide finah@atonomy. A suitable package of
local taxes might include traditional property tsxappropriate user charges, a local

sales tax and a new form of local business tax.

Jim Lightbody offers a contrasting perspective ttncdural reform through a review of
recent consolidation (mergers) of municipalities tire major cities of Canada. He
focuses on Toronto and Montreal and suggests that guperficially unique
circumstances of each case might be misleadingagplying Clarence Stone’s urban
regime model he seeks to clarify what influencesstituted the political tipping point
for central government action to force mergers, arglies that the decisive element lay
in the pervasive influence of corporate Canada.ednusiness leaders become convinced
that change is necessary they will act behind tbenes to convince provincial
government, especially premiers, that change isssey and should be effected
expeditiously. In the Canadian system, central\(jm@al) governments have the power

to do so, and in Lightbody’s view should not beetdietd from imposing integration when
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it is in the broader public interest. The evidesoggests that opposition will quickly

dissipate.

The issue of gender equity is explored in veryedéht, but related, contexts by Chris
Game and Nupur Tiwari. Chris Game probes the reasmhind the severe under-
representation of women in UK local government, adehntifies the nature of the
electoral system — typically ‘first past the padstsingle member electorates — as a major
part of the problem. Whilst parts of the UK have v towards multi-member
electorates (but not England), he suggests thmiuseconsideration needs to be given to
qguota systems such as those operating in Ugand& &and elsewhere to accelerate

previously glacial progress towards gender equality

Nupur Tiwari outlines the successes and limitatiohghe system of reserved seats for
women and disadvantaged groups used in local gmanrhelections in rural India. She
quotes the argument that women need to be ‘empadivénethe realm of political
decision-making so as to facilitate their ‘real’ mmwerment, and goes on to assert that
the impact of reserving at least one third of séatsvomen in rural local governments
has been immense. There are ‘many shining exampfettie potential of women’s
leadership. However, there is a significant differe between representation and
participation, and increased numbers of elected eomepresentatives does not
necessarily translate into real influence and deeimaking power. In particular, there is
a need to change the current rotation system feerved seats, so that women can be
elected in the same seat two or three times, amglthve the opportunity to learn more

about the role of an elected representative andgyaiater influence.

Alia Hanif and colleagues from the Ontario MinistfyMunicipal Affairs and Housing
discuss the need for closer engagement between cipalities and Aboriginal
communities, and the benefits to be derived. Theyide an overview of Aboriginal and
treaty rights and the constitutional duty to cohsas well as examples from Ontario of
engagement that has produced positive outcomeseTeeamples show the value of
building broader relationships with Aboriginal péepthat go beyond purely legal-based
forms of engagement. In an environment of cultarad economic change, it is expected
that there is more to be learned as both muni@pdl Aboriginal communities address

local needs and interests on a collaborative basis.
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Finally, Kathryn Rossiter and Jo Benfield reportaoyear-long project undertaken by the
UK Society of Local Authority Chief Executives arf8knior Managers (SOLACE) to

identify how local authorities can improve theirspense to the crime of human
trafficking. The project identified core competerithat local authorities need to
develop if they are to address the challenges ofamutrafficking. It found that one of

the greatest challenges is a lack of knowledge wmdkerstanding about the crime of
trafficking and the needs of the victims. A humaghts-based approach must be
adopted, which puts the needs of the victim abdnerieed to catch the traffickers.
Moreover, a multi-disciplinary and cooperative &ffis needed, involving a wide range
of stakeholders. Local authorities have an impartanle to play, but will not be

successful if they try to operate in a vacuum.

This issue also includes two book reviews, botlwhbich relate to the issue of structural
reform. Steve Martin reviewshe Theory and Practice of Local Government Reform, a
series of studies edited by Brian Dollery and LaeRobotti. Jeremy Dawkins writes
about Andrew Sancton’s new bodke Limits of Boundaries. Why city-regions cannot

be self-governing.
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Defining A Canadian Approach To Municipal
Consolidation In Major City-Regions

Commonwealth Journal of Local Governance

Issue 3: May 2009
http://epress.lib.uts.edu.au/ojs/index.php/cjlg

Jim Lightbody
University of Alberta

Abstract

Where there is a central government with an exetushandate ovemunicipalities,
along with a state executive structure using thestwWimster model, then the
consolidation of squabbling municipalities withiretropolitan boundaries becomes a

distinct possibility.

A general model of municipal restructuring for tl@anadian metropolis is more
widespread than the superficially unique circumstmnof each case might suggest. The
thinking here is informed by Clarence Stone’s urlvagime model, which helps to
clarify what influences constituted the political tippingimt for central government
action. The paper focuses primarily on the Tororsnd Montreal city-regional

municipal consolidations at the end of the lasttegn

It is argued that the decisive element in setthgydtage for significant change lay in the
pervasive influence of corporate Canada in gengrahaping provincial political

discourse. What has not previously been of muahést for investigators is the matter



Defining a Canadian approach to municipal
LIGHTBODY: consolidation in major city-regions

of direct consequences for the low politics of-oc#tgional governance. As will be seen,

they were both tangible and considerable.

Key words: Canadian city-regions, central-local relationgtmm government, Montreal,
municipal consolidations, Toronto, urban regimes

1. Introduction

Across the twentieth century, institutionally emched municipal opposition to any
suggestion of externally imposed structural cowmfsion, frequently justified by
evocative appeals to sustaining historic pattefrilemocratic accountability, came to be
widely accepted as sufficient to forestall mergeysnatter what validity they might have
in terms of fiscal efficiency, governing effectivss, enhanced international

entrepreneurial competitiveness, or simple regisoalival as a viable entity.

Even so, over the last decade of that century tvergments of Canada’s two largest
provinces, Ontario and Quebec, were both able strueture not only their entire
systems of local governance, but also that of thegjor city-regions. It is the latter of
these moves that is of interest here. Why did i@gyion municipal consolidation proceed
so dramatically in Canada, given its conspicuouariin the United States when faced

with opposition from a roughly similar fractiousomgohony of forces?

One obvious explanation lies in the delineatiop@ivers and the structuring of authority
in formal constitutions. Where there exists a adngovernment with an exclusive
mandateover municipalities, and a state executive structumnglthe lines of the
Westminster model, then the fusing of the squabbtunicipalities within metropolitan
boundaries becomes a distinct possibility. It nhesbbserved that some type of central
power to consolidate local institutions is prettyah the standard situation in all post-
industrial democratic states except America. Hethee real potential for significant
structural intervention has always existed in tlna&lian provinces as it also does, for
example, in the Australian states. This powss exercised in Canada, during a short
decade of centripetal adaptation beginning in 1898e end of which half of the ten
largest Census Metropolitan Areas (CMASs) — Londbimnipeg, Calgary, Hamilton and
Ottawa — were completely unitary in municipal stawe. The Toronto city-region’s core
was consolidated in 1998 and all of Quebec’s CMAsemwariously consolidated by

2002. Of the ten, only the local governments in Bdton and the Greater Vancouver
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Regional District (GVRD) avoided mergers and castéad contemplate a future based
on regional “cooperation” among municipalities ajothe lines of American-style
Council of Governments.

This paper focuses on the origins and processeof thonto and Montreal city-regional
municipal consolidations in the last years of & lcentury. It is informed by elements
adapted from the urban regime model advanced bye@ta Stone (1989) to help clarify
what influences constituted the political tippingint for central government action.
While the pivotal role of ministerial personaliti@s the small worlds of sub-national
politics in giving the final go-ahead cannot becdisnted (including especially the
Premier of Ontario), it will be argued that a ma@nventional policy source in the
respective communities provided the decisive eldénmesetting the stage for significant
change. While the pervasive influence of corpor@mnada in shaping the public
ideology sustaining provincial political discours@d policy systems has been well
documented through long-standing social sciencearel, what has not been of much
interest is the matter of direct consequences lar lbw politics of city-regional

governance. As will be seen, they were both targinld considerable.

A general model of municipal restructuring for ti@anadian metropolis is more

widespread than the superficially unique circums¢snof each case might suggest.
Restructuring is more pragmatic than ideologicaitacore, and comes into play only
after incremental patchworks of bilateral contnagfisingle purpose districting, or two-

tier municipal federation have been judged to &8l solutions to the problems of
metropolitan governance. The earliest federatiepsst{Toronto 1954, Winnipeg 1961

and Montreal 1969) established metropolitan meamasito build the infrastructure for

the spatial expansion of city-regions. Businesddeswere generally so impressed with
the concrete results that they paid virtually nieration to the policy-making process at
the metro level (Kaplan 1967, p. 173). These eaolicy choices set a pattern by which
a new information-based economy could later rediszewn infrastructure requirements.

A city-regional ‘government’ would enable industglustering, an urban ecology

attractive to a highly skilled and more cosmopalitibour pool, and electronic

infrastructure that worked. To world-aware entreptes, continued incremental

adjustment of government structures was quicklyndeebe as incompatible with new

political immediacies as were rust-belt warehousiagacities with IT development.
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In the theoretical world, legitimacy in the poliayebate between centripetal and
centrifugal local governing options for city-regiohas generally been appropriated by
American scholarship and largely by students inpiliglic choice tradition of Charles M.
Tiebout (1956). The underlying strength of this rggh, which assumes that all citizens
are both rational and perfectly mobile in matchiongation choices with municipal
service levels and taxation rates, is that theesteed not produce in order to provide
services. Thus, multiple local governments withinitg-region promote efficiency and
effectiveness through competition both among thech \&ith private sector providers,
offer diversity of residential choice, and enhanciizenship opportunities in
involvement and co-production (Stephens and Wikst2000, pp. 107-21; Dowding
1994). This anti-hierarchical approach inherentlgst to reduce, if not eliminate, the

assumed inefficiency of monopoly public providers.

Aspects of public choice have been deployed aseardical foundation for the
governmentally polycentric CMA that is attractive both electecand administrative
local public officials (Sancton 1994). For instap@ase studies in the ‘reinventing
government’ tradition of Osborne and Gaebler (198®)e been used to validegtatus
quo polycentric government in the public eye. Where general theory comes up short
is when the parochialism entrenched by autonomaobarbs limits the possibilities for

re-distributive social or environmental policiesaas the city-region.

To look beyond the sudden dramatic bursts of pdli@atre surrounding (Megacity)
Toronto in 1998, or Montreal in 2000 (or Unicity Bviipeg in 1971), then what was
done and why can be set into better theoreticatesdras the comparative use of the
public record permits a general explanation to thfMoves for restructuring assume
consistent dimensions, in hindsight quite famitiarcoffee shop patrons as well as the
expert observer. It is a process comprised of teegpiential, but roughly overlapping,

stages.

2. Conditions conducive to change in the Canadian city-region

If applied to Canadian city-regions the observatiohprivate power by Clarence Stone
would be astute: each metropolitan area is loogelgled by its own particular ‘urban
regime’ even when there are different foci for pgpliexpression (Stone and Sanders
1987, pp. 268-74). The central point in this istthaban regimes’ are not statutory

instruments: “Urban regimes are arrangements feoingcfor accomplishing policy
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goals, for managing friction points between grodipsadapting to an exogenous process
of social change. These arrangements are infotimay};enable public bodies and private
interests to function together in making and impating government decisions” (Stone
1989, p. 231). Even when the city-region has midtipunicipal governments, urban
regimes can establish limited common objectivesrdinate their activities and work
through their differences. For the most part mutkhs important work is settled out

behind the scenes.

As in America, the commercial community in Canadachers urban regimes.
Consequently, business interests with wider-area@uic agendas can become decisive
actors for many policy communities, not only be@easonomic investment is so widely
believed necessary to sustain a thriving urban canityy but also because its leaders
normally enjoy easy access to private channelsobfigal influence. More successful
regimes are inclusive of other interests to reatizeperative objectives, but they are not
simply the sum of metropolitan ‘governance’ polimymmunities. They are defined by
the very breadth of their focus, not by specialipeticy involvement. Precisely because
regime leadership is not exclusively centred in ang public policy arena, nor publicly
obvious, it possesses a capacity for informal gdreemtrol over disruptively centrifugal
metropolitan tendencies. Commercial enterpriseindterest groups have proven most
important because, as Stone has noted, of the ipedcaeed to encourage economic
investment and “the sometimes overlooked factot thasinesses control politically
important resources and are rarely absent totadiy the scene” (1989, p. 7). Business is
thus positioned as that part of the community, Widan intervene for broader purposes

at moments of genuine (or manufactured) socialtipal or economic stress.

If Stone’s general analysis of the relationshigazfal power with municipal governing
accurately describes the Canadian city-region mstance, then the regime’s generic
problem with the governmentally fractured metropadi that policy attention becomes
preoccupied with very specific functional achievemsgand monument buildingyithin
municipal borders: city-region focus is lost in theise. Regime cadres are the first to
notice that the urban myth of multiple distinct/fsfficient and self-contained local
communities requiring discrete municipal governreeig simply not sustained by
evidence (Lightbody 1997).
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By 1996 the ten largest CMAs in Canada averagedn®8 of municipal government, a
number halved if Montreal (99) and Quebec City (4re excluded. This count
included neither secondary tiers in half the casegproximate municipalities adjacent to
CMA boundaries. For instance, the actual 1998 cotimgpuMontreal metropolis
contained at least 135 front-line local governmeAtso excluded from the average of
30 are school divisions, specific multi-lateral étinnal districts and any negotiated,
quasi-governmental, inter-municipal service delvarrangements. As to this last, for
example, the Edmonton CMA (with 33 municipalitieisicluded around 500 such
agreements by the most recent (2000) accountingmiérica with 117 units per city-
region were the absolute standard in governmeniiétipticity, the Canadian experience
would not appear too complex: New York City is bae of 1,787 governments and even
Pittsburgh centres 323 (Savitch and Vogel 1996n ti@ other hand, the 6.7 million
residents of Greater London survived a decade avith 32 boroughs and the City until
the establishment of New Labour’s ‘government fandon’ in 1998. And Sydney,
Australia, services 4.2 million people through d8dl governments.

Following the First World War twentieth century @aiman city-regions were carved into
autonomous municipalities, which normally found difficult to coordinate public
activities for wider-area purposes. But while ipapred an especially difficult political
task for individual local authorities to give anvé&rall focus’ to city-region public
policies, it proved much easier for them to guagdimast any proposal to centralize
dispersed authority. The point public choice apmitsgtoo often overlook is that
municipalities in a polycentric agglomeration beeopolitical systems with their own
legitimate and fully-fledged bureaucracies, cliégdeand unique political organizations,
all with standing vested in th&tatus quo While some localities persisted only for the
limited advantages permitted clientele groups lk#urban chambers of commerce,
natural centrifugal inclinations had powerful roatsjust how comfortable councillors
and citizens as clients had become in working withstablished frameworks. For
example, multiple formal governments served to kkeq costs, front-end servicing
charges and commercial tax rates ‘competitive’itg-iegions to the advantage of old-
style development companies. But when historic lldsaundaries became grossly
inconvenient, or as they impeded the emergence safstained and discernible metro-
level specialized public or policy community forgienal governance, pressuceuld
build quickly for change.
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Three predictable policy issues bedevil the citige with multiple autonomous

jurisdictions: (a) to coordinate public policiestlween and among multiple local

governments; (b) to devise more open lines of atadnility for the choices made (or not
taken); (c) to provide some measure of equity foizens as taxpayers both in service
delivery and in generating revenues (Lightbody 2@@6 409-10). The common heart of
the matter is the design of problem-solving gowagniunits, which have some

congruence with recognized problems. Failure tpord adequately to one or more of
these generic problems may be sufficient in andself to precipitate a restructuring
initiative in any specific case.

Redistributive matters have seldom been directlgregsed in the municipal public
policy sphere in Canada. Aside from the Winnipeitjative, even where inequity was
blatant as in the Quebec City and Montreal cityiarg this matter seldom became much
of an issue during municipal restructuring. Hardddplan did observe that in the
Winnipeg two-tier Metro Government period (1961-71yo-thirds of the regional
level's revenues derived from within the City of Miipeg while most of its programs
were principally of benefit to the urbanizing suli(1982, p. 552). By 1971, average
family incomes among the cities of Winnipeg showke richest community enjoyed
incomes four times those of the poorest, and 35@get of the CMA average. For even
the second highest income community the numbers W4 per cent and 125 per cent.
By comparison, in Montreal, the divergence was 86 445 per cent, and Marie-Odile
Trepanier has noted how stubbornly the wealthiemeinsuburbs clung to their
independence (1993, p. 70).

In the polycentric American metropolis the econorsiructure of inequality and the
social disparity with which it correlated was oreéscerated by Norton Long in these
terms: “The suburb is the Northern way to insurpasate and unequal. It has the
advantage of being legal” (1968, p. 247). But, kelCanada, that autonomy comes with
a virtually unfettered ‘home rule’ constitutionalawanty. North of the border the
preservation of upper income safe havens liesdarptiitical instinct and not the judicial

world.
Except for the nuisance factor for entrepreneursoping with the regulatory regimens
of seven jurisdictions, Toronto and Montreal haétyyr much become one city well

before the provinces consolidated their municipesditLacking legs in equity issues, it
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was the coordination and accountability problemat tdominated public political
discourse about institutional incongruence withewidbjectives. Redistribution was not
even raised as an outstanding policy issue in dse dtudies of two-tier arrangements
(Trepanier 1993; Frisken 1993, pp. 153-204). Peshaptro Toronto’s social housing
strategy of dispersal across its region, with teeessary and concomitant community
services, did contribute to perceptions of sameaessnd the boroughs. Shortly before
their termination it was argued that two-tier goweg models had become inefficient,
ineffective and redundant (Lightbody 1997).

From his perspective in public choice, Andrew Sancbnce made the point that no
political structure could guarantee the result dfeative regional planning:

“Conceivably, if there is general agreement thgiaeal planning is necessary, it will

emerge without a regional government structure’941 9. 45). But this is the crucial

point: superfluous complexity in city-region strugs distracts from the capacity of the
regime to focus on overall planning and diministiescompetence of the region itself to
carry out longer-term public, public-private andl@éed private governing choices. In
Canada the absence of area-wide institutions méan¢ was no formal mechanism to
legitimize whatever ‘general agreement’ may havenbeeached by whomever. While
professional and business leaders in the urbameegire not normally interested in
playing the regional governance game through exjsthunicipal structures, there is
nothing to prevent a more private quest for rulanges from those who do have the
power to intervene to realize a generalized styaté¢hat, then, are the circumstances,

which constitute the need to bend the politicaPear

Study of Canadian urban regions has produced vttty theoretical discussion of
conventional interest group activity. Harold Kaplance argued that the absence of
formal interest articulation at the regional levebulted from a kind of dissociation
between what a metro council had the formal powexccomplish, and any broader sort
of social issue that was salient to the civic comityu(1967, pp. 158-59). There may be
better explanations for continued low levels of expable city-regional group activity
across Canada. (A) Group leaders see their clentat generally well represented
among the low status politicians on municipal casnand are content to let the
councillors protect the community and broker poditiundertakings, since resources are
too finite to squander in low level opportuniti€B) Groups with area-wide horizons

have worked in private, possibly even as individuaver cocktails, to satisfy broader
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specific ends and then to allow local officialswdte the public policy. While benign
motives may characterise regional Chambers of Cauera recreational organizations,
specific development interests have never hesittezkploit close personal ties with
municipal engineers and town planners to ensurardutocations for regional trunk
sewers and water mains. (C) Defining wider-areaieisscontinues to be elusive for
formal groups active in policy formulation in higHevel governments in the absence of
quite specific and cathartic crises in the basreteking services that local governments

do provide.

What local municipalities do with respect to plammand development is not usually of
great concern to dominant players within Canadebam regions. So as long as routine
services are provided and planning is conductedraasonable level of professionalism
the inefficiencies of multiple municipalities cam lolerated. Even non-profit service
agencies that are partly publicly financed, suclslaaters for abused persons, solicit
funds and receive their clientele without much rddgar local boundaries. Similarly, a

well-established urban regime can normally accoshpliroader objectives by many
means other than through traditional governmergah$. But contexts do change and
new spark-point initiatives to facilitate entry anthe global economy, such as the
installation of area-wide fibre optic capacity, wejyuickly understood to reach beyond

the authority of existing institutions.

For a time, some style of two-tier government waegaate adaptation for less
consequential regime adherents in Canada in opemmghe ‘small opportunities’
phenomenon which Stone observed in Atlanta: “mesipte most of the time are guided,
not by a grand vision of how the world might beoreied, but by the pursuit of
particular opportunities” (1989, p. 235). The poistthat opponents of systemic re-
organization can forestall change by a tactic ofiplasteps. In Canadavertpressure for
comprehensive city-region governmental integratiomas minimal. Plausible
explanations for the different instances exist. Mwntreal cultural (and linguistic)
diversity sustained municipal differentiation andlyf-fledged polities, sufficient to
prevent provincial authorities — strongly intenientst in other policy worlds — from
meddling until 2000. By 1988, the province of Quel®ad even dismantled its own
Montreal-centred administrative region. On the iBhitColumbia lower mainland the
urban regime informally took upon itself internai&@ economic promotion and

subsequent policy initiatives have simply not regdiformal support through any city-
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regional tier. In another instance, the forty yeafsaimless regional evolution in the
Edmonton CMA was kept adrift by the absence of arifical mass of established
corporate head offices.

But economic and social conditions change and unegimes are adaptive, while
municipal boundaries are by definition static. $m concern is with the ways in which
pressures for change play against the forces ofianand, if in this scenario innovative
change is best worked outside the spotlight, thenimportant question is about what
prompted a provincial ministry’s hand.

3. Reaching the decision to restructure

Leaders in an urban regime tend to focus on paatidgasues and, while the absence of
an over-arching metropolitan authority may makedki more difficult, so long as the
focus remains specific, are content to leave axgstistitutions well enough alone. This
abstention is most noticed when the interestsefégion as a whole are not represented
at any bargaining table. Who, for instance, coudsiehbeen singularly responsible for
vitalizing the waterfront of Toronto, the inlets &fancouver, the archipelago of
Montreal? To this question one might argue withr€tae Stone that: “Regimes involve
arrangements ... providing a variety of small oppuaittes [which] often overshadows
broader questions and makes it possible for gowgropalitions to gain cooperation
even though their larger goals enjoy only weak weneunpopular support” (1989, p.
235). In this light, municipal governments mightvadacilitated growth management at
the local level even when they could not direatliyiate much in the way of economic or

social expansion.

To most Canadian and American observers at the tiityeregion coincident governing
instruments (and especially Toronto Metro in 19%#9te ‘paid’ to long-standing issues
of accountability for the physical direction of arb design (transit, freeways,
waterworks). In their classic text, Bollens and i8ahdt observe: “The metropolitan
government concept is firmly established in theohto area”, and they described it as “a
permanent solution” (1982, p. 339). In the samer yiékawas abolished Toronto
Metropolitan institutions were labelled ‘a jewel Katherine Graham and Susan Phillips
(1998, p. 75). The ‘miracle’ of Toronto’s originailetro government was much noted
from the US side, as in Victor Jones’ foreword tbekt Rose’s 1972 study in which he

lauded it as “the only ‘truly metropolitan governm¢’ Had anyone studied them from a

CJLG May 2009 17



Defining a Canadian approach to municipal
LIGHTBODY: consolidation in major city-regions

similar wishful perspective each of the other twar-structural sets in Canada would
have evoked similar accolades. One cloaked liroitatvas well forecast by Norton
Long: “the miracle of Toronto became even less auileus as its metropolitan
government turned to social politics and the prolslef fiscal redistribution” (1968, p.
247). Very specific functional support for the gtbwnachine worked; adaptive social

policies in the now widened public sphere were nsurgpect.

To achieve regional social policies a kind of CMairzident sub-government often
emerged in the form of joint actions in serviceidely by central government ministries.
From this a growing awareness of the city-regioraasngular community could have
developed, except that each line department withtfanal responsibilities to local areas
such as community services, health, environmerpie@ally water and sewerage) tended
to devise its own programs and regulations in gptersolation from the others. Nor did
any central agency emerge to play a strong codidmaole such as that once
accomplished for London by Whitehall’s Ministry féine Environment. The general
consequence in Canada was only a limited city-redgaxzus for any potential policy
community. Consequently, any general model of mipalcrestructuring in Canada
needs to take into account the accumulation of lsgniglvances that builds pressure for

major instrumental change.

Winnipeg’'s metropolitan federation (1961-71) impddbecause it was a ‘system’ only
through its conflicts, conflicts premised on a gahéelief held firmly by both tiers that
the other had no right to exist (Kaplan 1982, g7-98). Conflict concerning core city
redevelopment escalated to a level at which angldpment became impossible. By
1969 a nearly unanimous public call for amalganmekip the metro council reflected the
private appreciations of its senior bureaucratsteMmportantly, it also represented the
discreetly conveyed, through private links, lesdbmidered concerns of leaders within
the Urban Development Institute, Winnipeg Real test@oard, Downtown Business

Association and the business editors of the dailyspapers.

Since the particular construction of the structwabelope varied somewhat from one
city-region to the next this led to the frequenndasion that each Canadian city-
regional experience was unique. They were not. ifportant step lies at the point
where leaders in the urban regime become persutdécan integration of political

authority is necessary to realize opportunities.18v1, for example, the Manitoba

CJLG May 2009 18



Defining a Canadian approach to municipal
LIGHTBODY: consolidation in major city-regions

Association of Architects supported the Unicitytigtive citing concerns with “division
in authority ... [and] duplication in jurisdiction’Manitoba, 1971, p. 842). Because
support of this sort is widely replicated across thgime and shared through multiple
channels with central authorities, significant ig@fion of metropolitan institutions
proceeded independent of the underlying ideologyhefparty in power: Winnipeg in
1971 (New Democratic Party, NDP), Halifax in 1996bgral), Toronto in 1998
(Progressive Conservative), Montreal in 2000 (PQuebecois). And while provincial
intervention appeared bold at the moment, this ardg because it was decisive. The
need for structural change had already been phvdtsted for general fit with
significant regime leadership. An example of onehstiit' would be Toronto in 1997,
where a survey by the Board of Trade of its 502 bwnw found that 65 per cent
favoured the municipal merger as announced, angl balper cent would opt for the
status quqTorontoStar. 4 March).

Led by business, Canadian urban regimes have fdcinsgr public pronouncements
upon growing municipal support for regional econoneixpansion. In its editorial
endorsing the 1997 Megacity consolidation, the gaheliberal TorontoStar observed:
“One of the factors that limits our economic deystent potential is that too many cities
are chasing the same business prospects. Potientators say they are confused by all
this uncoordinated lobbying” (22 February, 1997héf three-quarters of the Board of
Trade membership supported the elimination of omeell of local government its
chairman proclaimed that: “The borders of the mipaiities have no meaning for
businesses” (TorontStar. 5 March, 1997). Twenty years earlier, in the 19Vihnipeg
case, business and professional leaders withinutban regime had beegrivately
dismayed by the tax incentives and forgiveness ureaslow priced serviced lands, and
relaxed zoning regulations dealt out by the varisusurbs (especially St. Boniface) in a
cut-throat competition for commercial and indudtdavelopment. These concerns were
conveyed through intermediaries to several mingstegho had themselves served as
Winnipeg, suburban or/and Metro councillors. Theuie was that the new social
democratic NDP government could realize its modedistributive policy goals on the

back of small efficiencies afforded business leader
In light of the above it may be noted that arguraeior the continued autonomy of
suburban municipalities based on their being disitte local communities were

undermined, ironically, by their own booster passiowhich homogenized the larger
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metropolitan regions as suburban officials sought emulate the programs and
instrumentalities of the core city. Frances Frisketailed that, with respect to Toronto
by the 1980s, “the six municipalities have beconwarlike each other as the suburbs
have become more fully developed and their popuriatimore heterogeneous” (1993, p.
166). Acting independently these representativelschastructed a social city-region that

roughly mirrored its economic basis.

Scarcely a year after the passing of the TorontbtiAat established the single unified
city in 1998, the provincial press gallery in Oiawas provided a preliminary spin for
proposed reforms to the province’s second largé4f COttawa-Carleton. Describing
“A capital mess”, Jeffrey Simpson wrote: “The vasajority of the Ottawa region’s
business community wants one city ... Having smathewinities competing with each
other, and with the regional government, makes emse to them, and they are right”
(Globe and Mail 20 August, 1999). Helping the media to framettrget in these terms
seemed least likely to cost the governing partglaotoral win: “Premier Mike Harris is
convinced that the best way to counter leftish downers is to yoke them to councils
dominated by suburbs” (Ibbitson, 1999). Wire sex\stories reported the assessment of
intent by a prominent university lecturer that firevincial government of Ontario had
acted on Megacity as it had because it “thoughtityeof Toronto was not behaving in a
way that would make it clear it was open for busgnm the way the province of Ontario
was open for business” (Torortar. 2 February, 1998). Not only open, but also with a

implementing capability unfettered by “historic” tdysfunctional municipal boundaries.

It should surprise few that there will always bebstantial opposition to local
government restructuring from politicians and pobbfficials whose careers are
connected to particular municipalities. For insgnte 1971 Winnipeg change reduced
the number of locally elected officials from 1125, Toronto in 1997 meant 57 instead
of 106, and the Montreal 2002 council of 73 repta260 individuals. However self-
interested these people may appear they still thta/power to forestall integration in the
absence of any substantial outside force. Simply iputhe usual case dispersed but
entrenched political authority can defeat integmtefforts. Frank Smallwood noted
thirty years ago that the relative intensity of 4boopposed to institutional change
contrasted markedly with the apparently meandenmgrest of those in favour. The
logic was simple: “The supporters of re-organizatiwe generally fighting for marginal

gains (eg. incremental increases in powers anctéies), while the opponents of re-
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organization are usually fighting absolute lossies their very existence as viable
entities” (1972, p. 336). His list of protagonistsregional reform led to a conclusion
that almost any such initiative was predestinetailore. But by focusing only on overt
expressions of interest, Smallwood counted the lasedhile failing to notice the

looming haystack.

Especially apparent in the ranks fearing absologs Wwill stand particularized interests
who have wrested policy commitments and a cosy ingrielationship from central city
councils, managing in the process to become aitutighalized lobby. For a quite usual
instance, gay and lesbian leaders from the CityTofonto argued that: “Certain
communities hold certain values and other commesmition't hold the same values,
which is fine [but] if we're required to sit at theame table, we will lose those local
values” Globe and Mail 21 February, 1997). Of further concern, partidylamong
central city appointed officials, is that professbstandards established by councils past
would be corroded by an influx of new (and presumabdneck) suburban councillors.
In the 1997 Toronto case, one Public Health Boagthber argued that their “mandate to
prevent illness and foster good health could bpgedized in a larger, amalgamated city
... a lack of local government can lead ‘to malaibeess and disease” (Toron&iar. 4
March, 1997). The next day the director of the @ntoronto food bank argued that
amalgamation would definitely worsen the “losingtleawith hunger” Globe and Mall

5 March, 1997). During restructuring periods in @dian CMAS union interventions

were, however, consistently limited to matters @ning job security and pay scales.

Proponents of integration are leaders in the uregime who have established private
access to the senior government, in Canada theinges: Consequently they may
generate public policy solutions quite independeatlany that arise in the official world

of the municipal government industry. While smalttels of municipal officials always
appear to hold the upper haimdpublic, whenever regime interests see local boundaries
as an impediment to longer range policy ambitidresythave possessed the capacity,

separate and pooled, to commit resources and md&uehange iprivate ways.

To be effective in accomplishing institutional atkjon these community influentials do
not require media attention. Who was most in thblipieye did not derail, delay or
rework the Montreal 2001, Toronto 1998 nor theieailVinnipeg 1971 initiatives. The

legitimizing forces played their important but lessmspicuous role behind the curtains in
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what was once called the half-light of politics.dther words, such quiet and pragmatic
endorsement for wider area governing as the mynfsids necessary has been supplied
outside press gallery scrutiny. The Winnipeg ChandfeCommerce encouraged, and
then with a few small reservations openly endorieel NDP legislation in 1971
(Manitoba 1971, p. 830). In the early weeks of Tegonto amalgamation that city’'s
authoritative business paper editorialized that: ¢8nsensus appears to exist that
Metropolitan Toronto should no longer have two lsvaf government ...” Globe and
Mail: 27 February, 1997). Earlier a former member ohbboronto City and Metro
councils, and established TV commentator, toolpthiise ‘of resident associations across
metro’ to find that: “The general drift is that mas the [well-connected and] better-off
communities are split slightly in favour of amalgation in the belief that, despite a lot
of evidence to the contrary, a Megacity will cassd to run and that property taxes will
be lower” (Vaughan, 1997). Montreal's labour unioesdorsed island unification,
reinforcing the more subtly expressed concernsoafiroerce that the municipal region
was ‘falling behind Toronto.’ It is usually only Wealfter the fact, and in the analysis and
memoirs of participant-observers, that the patt#he urban regime’s behaviour is
clearly recalled as having provided uncompromisisgpport for governmental

centripetalism (Brownstonef al. 1983, pp. 30-31).

What is sometimes lost in the consideration of pubblicy determination in Canada is
the base reality that the faction which sways tbétipal judgment of the provincial

premier on the most fundamental policy initiativess, tautologically, commanded the
most influence. Not always is the electoral equafmaramount, although the Parti
Quebecois did hold only 8 of the thirty seats onnieal Island, the Ontario

Conservatives were strongest in Toronto’s suburkiag, and the Manitoba New

Democrats had little but electoral dreams in mdstWinnipeg’s suburbs. By the

persistent evidence in Canada since 1954, mettapairea municipal consolidation has
been forced when, through informal lines of accgsdvate interests have been
convincing that a more or less immediate first sten’'s decision is required to
accommodate social change and to manage econoowthgfor a term longer than a
single electoral mandate. The controversy of leg#ing follows in publicafter the

choice has been made.
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4. Debate and resolution

Opponents of integration will make their case iblpu These individuals have good
access to local media by virtue of official pogitsp and the media have their own
reasons for publicizing disputes. As media seelatized’ expressions for the wider-area
presentation of ‘the news’ during re-organizati@ripds, the multiple city hall pulpits
create an illusion of more considerable oppositiban actually exists. During the
Winnipeg re-organization in 1971, for a typical tarsce, nine suburban mayors and
councils, and all of their senior bureaucrats, 8dnthe Unicity legislation. Extensive
opposition to integration thus seems to exist eéenigh only a relative few with self-

interests are deeply concerned.

Garber and Imbroscio have observed a common enplighomenon when they note,
“that institutional forms create their own logicdaweight through continued use” (1996,
p. 598). In this sense the past comes to validdstieg local government arrangements
to the point that historic precedent renders ther&iimpervious to any challenge but that
from the most contrary mindset. Suburban counalkiand invariably in thstatus quo
vanguard and they are quite prepared to deploy phulic purses to sustain community
dissent. Injudicious spending kept the case agdiosinto going in 1997, for example,
and with no ironic twist, ‘Taxpayers Against Megdgtiwith but 12 members and no
membership list received a grant of $20,000 froendbre city’s outlay of $1,665,000 to
preserve itself (Toront&tar. 2 February, 1997). Nowhere do suburbs want testem
any consolidation of governments. Andrew Sanctadrgued that language difference,
being the principal variable of public significance Montreal Island, was irrelevant at
the metro council level where a powerful alliané¢eswburbs instead emerged to oppose
Montreal’s ambitions. He submits that suburbs argmehwvould subscribe to its goals
because their leadershave no desire to lose power over local systemighvhave
proven to be valuable sources of political influenpatronage or even personal profit”
(1979, p. 248, my emphasis). In December 2000, i§ilead suburbs organized referenda
that produced a 94 per cent vote opposing amalgamaidhering to the practice of
governments in the Westminster tradition the proeingnored both the vote and a
December 19 protest march estimated at 40,000 persons. Elemican be sanguine
about council motivations however: 46 per cent leC®rs surveyed during the 1997
Toronto reform agreed with the proposition thataamgayors “are merely trying to save
their jobs” (TorontdStar. 2 March, 1997).
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After cabinet makes the decision, the political istity listens only to whom it wants,
consulting only to legitimate its main course. Time-up of stakeholders opposed is
predictable and irrelevant since the choice wasgwaken in good knowledge of this.
In Ontario the 1200 or so requests became 600 foappearances (of 10 minutes
duration) before the legislature all-party comngtend, beyond public relations, had no
impact on the government’s legislation. Those opddsad already lost in the private
corridors of policy access. In the Montreal comedthearings, the 27 suburban mayors
were collectively allotted 60 minutes to expresairtiriews; there were no surprises. As
the minister answerable for the 1971 Winnipeg aaralgtion recalled to the author
about positions opposing his ministry’s, in senemnthat may as well have been uttered
by counterparts responsible for Toronto in 199 Mamntreal in 2000: “We knew they
[suburban councils] were all opposed; we also kaktheir arguments. So, there was no

real point in talking”.

Once nudged by urban regimes, provincial governsehtight, left and centre have all
introduced very similar amalgamations to Canadianregions, even when the public
argument is couched in different terms. In all gigant regards the language in Bill 103
amalgamating metro Toronto in 1997 under the venservative Ontario government of
Mike Harris is identical to that used by the Mab#overy social democratic government
of Ed Schreyer which, by Bill 36, created Winnip&gicity in 1971. The central
substance of Bill 170 for Montreal in 2000 was lfiert emulation, not innovation. Party
tag is simply irrelevant once in power, and fortst@dministrative’ housekeeping as
municipal issues imply there is not much need &kdegitimacy by appeals to historic
labels. Much like urban regimes themselves, miigisthave concentrated on building a
pattern of small opportunities, reciprocal payoffsutual loyalties, and so forth. In
practice they become program managers. Since d¢hiaviour is not unique to Canada it
was not much of a surprise that a regional goveninhier London (UK) became a
priority for the new Labour government in 1997 nor, the context of that city’s
international economic positioning, that even a dwabministry would argue for its
reforms in these terms: “The new strategic authomill work to improve London’s
competitiveness, creating a climate in which bussnean thrive and a city where people
want to live and work” (Deputy Prime Minister, 1997 2).

Finally, there should be no confusion among knogésble practitioners that the final

choice is always to be made by provincial (or stateAustralia) cabinets. Subsequent
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recourse to the courts as occurred in the Toroase avith the challenge on 22 April
1997 using the Charter of Rights as pretext is &uotanalgesic to those facing
instrumental bereavement. It is also a sure sighttie fundamental case has been lost
politically." The Supreme Court of Victoria in Australia fourichiarly in the City of
Melbourne appeal against forced amalgamation irrletdp 1994: “... if the decision
arrived at may be seen as upholding legislationcligonstitutes a usurpation of
democratic rights ... the remedy is to be found mpblitical not the legal arena” (cited
in Vince, 1997, p. 159).

Although the ends are pragmatic, the means aren aftamatic. When they do act,
Canadian provinces have produced restructuringggsaim quick, bold, broad strokes. In
rejecting the suburban challenge to the Megacitjative, Mr. Justice J. Borins noted:
“it was submitted that Bill 103 came as a surprise most inhabitants of the
municipalities as the restructuring of Metro Tomnénd the mode of its governance,
were not included specifically in the government®95 election platform” (Borins,
1997, p. 9). In policy terms, the Winnipeg amalgaamhad similarly come out of the
blue (Lightbody 1978, p. 498). Immediately prior it government’s election NDP
leader Ed Schreyer had indicated that he was pedgarjettison his party’s well-known
position endorsing amalgamation in favour of amemad® to strengthen the metro
government. Reorganizing Montreal (leave alone fadiner city-regions) was a
component oho PQ policy platform. Being unexpected, these infiesg but powerful
executive interventions overwhelm predictable tesise entrenched in existing public
institutions. Once decided, the cabinet view pirsvaProvincial politicians, not
particularly concerned about the resolution ofsitinternal policy problems one way or
the other, initiated the reforms and then pushethtto conclusion.

What provinces ought to have learned is that opijpostomes and goes quickly. Once
the changes are made, the more quickly and certéialbetter, people adapt to the new
framework, find it generally an improvement anddiee sufficiently attached that they

do not want any reversal.

The process period can have interesting momentgever. A common target provided
by a major change to existing public policy framekgomay spark the emergence of a
new social movement. This informal network amondoraad range of otherwise

divergent groups and, in other situations, widegsinilar individuals, becomes unified
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in specific resistance. Such new citizen movemargsboth easily mobilized and quick
to disappear. Some of these displays can be qetacular theatre indeed. In Montreal,
a 10 December 2000 mass protest rally of an estiiné®,000 persons was convened and
marched downtown. It was led by two suburban mayollswing a 1950s Town of
Mount Royal fire truck. In Toronto opponents to #gaanation paraded in a re-
enactment of Canada’s 1837 rebellion and “the gizhe march far exceeded the 800 or
so pitchfork-bearing reformers who tumbled out aggern north of the city to begin
their short-lived fight for responsible governm@&g0 years ago”. Police estimated 4000
demonstrators were led by a hay wagon drawn byhpeoos and carting Toronto’s
Mayor (Globe and Mail 21 February, 1997).

The most noteworthy new social movement to haveeaga was during the Toronto
Megacity debate and labelled its effort ‘Citizens focal Democracy’ (C4LD). In quick
order, and galvanized by a small, dynamic and fedusadership cadre often at odds
with the provincial government on other policy meast the network mobilized loud
weekly rallies of up to 1,500 citizens. Adherentsbitized through what became
sophisticated networks stacked the legislature ctteen hearings, and it was not
uncommon for all 44 speakers in a day to be oppdgetthe legislation. Residents’
groups, 20 to 50 present at a time with numbergsible to estimate metro-wide, met
regularly to organize more traditional phone andiveas campaigns. But despite
eloquent advocacy for a ‘new localism’ or for commty-based forms of public
participation presumed coincident with an assertiveinicipal citizenship,” active
involvement quickly dissipatedfter the institutional assault on the historic munitipa
gothic was complete. Simply put, citizens are notastached to their councils, as

councillors would like us to believe.

5. Observations

On the evidence what is important to observe isdhiaen acceptance of new municipal
governments is quick to emerge. Former suburbanormaguickly became the new
mayors of Halifax, Toronto and Montreal. Prelimypaolling of Toronto residents also
indicated such integration: by the spring of 198®per cent of Toronto residents agreed
“that they were satisfied with life after amalgaioat, and a second poll reported that 66
per cent of those providing an opinion “felt thatadlgamation was a success” (Toronto,
1999). Even after reducing the number of Ontarimicipalities through consolidation
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from 856 to slightly more than 550, and eliminatsgne 1,200 locally elected officials

in the process, the Harris government was re-alagtéh a majority.

The clearest investigation of the rapid social aodtical integration of citizens came
five years after the extremely controversial imgosi of Winnipeg Unicity. Indeed the
Taraska investigating commission appeared almogonigzbed, considering the
‘abhorrence’ and ‘widespread opposition’ which hactompanied the amalgamation
initiative, to report that: “Perhaps the single tmateworthy ‘accomplishment’ since the
Act was passed is the general acceptance of utdfita They note that the over 100
submissions made to them included numerous suggssior improvements. “But none
recommended the abandonment of the unified citygtarn to the former two-tiered
structure or, for that matter, a return to the [dietro situation of multiple autonomous
municipalities” (Taraska, 1976, p. 10). In shangre existed a level of acceptance of the
new institutions “that would have seemed scarceddible five years ago” (Taraska,
1976, p. 19 By privately, and publicly, working the new instrants, the several
components of Winnipeg's urban regime minimized géinng rancour while

demonstrating its many small and newly realizalplpastunities.

If there is a political lesson in a general underding of re-organization in the Canadian
city-region, it is that provinces should not beadstd from imposing integration when it
is in the broader public interest. It is not neeegdo await an unanticipated regional
servicing crisis sufficient to force the hand apgened with all earlier two-tier metros.
However it is configured the local urban regime luuig be remembered positively when
it has pushed the province in the right directi@pposition will always appear
substantial but it will nonetheless be self-integdsnarrowly based and transitory. This
is hardly a pejorative statement; analysts showtdhe misled by the overt political
conflict, which emerges through the media for iessentially community theatre and
largely irrelevant to what is happening. When leade an urban regime become
convinced that change is necessary they will abinoethe scenes to find the ear of the
province. Once the provincial government becomesioced that change is necessary it

has the means to effect such change expeditioustyitshould.
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Endnote:

! The reasons for the judgment rendered 24 July7,li@8luded: ‘I have already found ... that therads
constitutional requirement on the part of the gowsgnt to consult electors prior to the introducidn
legislation, or to be bound by the majority viewslectors as to whether they approve, or disapgroi/
proposed legislation.” (Mr. Justice J. Borins, lie Ontario Court of Justiceludgmente: Challenge to th€ity
of Toronto Act 1997S.0. 1997, c. 2,” 18) This last refers to a seoiepublic relations plebiscite exercises
conducted by Toronto’s local councils through maimail, fax, newspaper coupon, hand delivery ailbb
box (on 3 March, 1997) which produced a 76 per oeghative vote on turnout estimated at under 3@@er
(TorontoStar, 4 March, 1997). The dispassionate question pst‘ee you in favour of eliminating [your
municipality name] and all other existing municifiak in Metropolitan Toronto and amalgamating theto a
Megacity?’ Thirty years earlier the Winnipeg subofltst. James-Assiniboia had proposed a similaa-aiee
proposition, which idea the NDP provincial govermieejected (as had PC Premier Roblin of one oiviaio
guestion in 1961) with the wording to be ‘Are youfavour of the Manitoba Government’s 48-man colunci
concept for Greater Winnipeg without knowing whahay cost? OR Would you prefer to keep your ovaalo
council and change the representation of the pt&esater Winnipeg Metropolitan Council to be delieg
from your local council?’ (Winnipegree Press6 March 1971).
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Abstract

In the Commonwealth Caribbean countries of St. &,ust. Vincent and the Grenadines
and Trinidad and Tobago, local government reforrs haen and continues to remain on
the agenda. The proposals are all based on theoghjlhy that there should be elected
local government, which in turn should facilitatabstantive levels of participatory
democracy and citizen involvement. However, wihiiste is general acceptance of this
philosophy, central governments are seemingly tahtcto implement any reforms that
would return power to the people. Citizen involvetrand participatory democracy has
thus become the bugbear in the process, and ha® Itk stalling of local government
reform in all three countries. With reforms havisiglled, one wonders whether the next

step will be the dissolution of systems of localegoment in these states.

Key words: Trinidad, Tobago, St Lucia, St Vincent and thesi@&dines, participatory
democracy, local government, local governance nefor



Yes to Local Government,
RAGOONATH: No to Participatory Democracy

1. Introduction

The Caribbean can today boast of having a lon@tyigif local government (Ragoonath

1994, pp. 1-20). As early as 1596, in Trinidad, 8maniards who had settled on the
island established a Cabildo in the island’s chpitan of St. Joseph. In 1626 and 1655,
the British colonists had set up Vestry systemBadrbados and Jamaica respectively. In
the case of Guyana, the Dutch initially foundedalogovernment systems in the

seventeenth century. In creating local governmémtsheir respective colonies, the

colonial powers modelled the Caribbean systemsgatha lines of what existed in the

‘mother country’ at the time. Subsequent reformthim Caribbean also followed reforms

in the ‘mother country.’

Fast tracking to the start of the™@entury, and following the many wars of conquest a
well as the trading of colonies, Britain ended opteolling the majority of the Caribbean
islands. Local government systems in these colomés thus reformed or re-established
along the lines of the model used *at home’ in @&nit Thus, for instance in Trinidad, at
the turn of the century there were three Town/Bgloouncils. In 1945 County
Councils were established so that the entire cgufel under some form of local
government. Critical in all of this was that alcé government authorities had elected
councils, whereby the burgesses elected their septatives and indirectly had a say in
the governance of the localities. In St. Vinceatal government was first introduced in
1897 with the Kingstown Town Board, which was addected. In the 1940s and 1950s
several other local government authorities weralbdished utilizing a similar modus
operandi as the Kingstown Town Board (LGRC 2003).L8cia’s local government
system was established in 1947 at around the demedhat Trinidad and Tobago and St.

Vincent were widening the scope and range of Igoaernment authorities.

The push to reform and expand local governmenesystin the Caribbean in the post
1945 era came largely as a result of the recomntiemdaof the West Indian
Commission report, under the chairmanship of Lordyive (Great Britain 1945). As
noted above, the model adopted was in keeping théhenets of the local government
system as existing at that time in Britain. Thusgal government systems in the
Caribbean evolved utilizing the mode of a counamprising a majority of elected

members, with responsibility for the governancehaf locality/community. Many local
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government authorities had some degree of autonandy revenue raising powers,

similar to those, which existed in Britain.

But whereas the British model of local governmemitinued to evolve in the latter half
of the 20" century, with the further strengthening of localvgrnment councils and in
turn the strengthening of participatory democrdbg, opposite can be said to be the fate
of local government systems in some islands ofaaebbean. In the case of St. Vincent,
in 1973 all local authorities were dissolved thdsrinating the involvement of the
people on who should represent them and the kirtazframs [that the localities were]
to embark on.” (LGRC 2005) In the case of St. Lus@ne six years later in 1979, “local
government elections were suspended and Interimnélisucomprising nominated
members were appointed to conduct the affairs ofvio and Village Councils.”
(Ministry of Community Development, Culture, Coogiives and Local Government
2000) In Trinidad, while the elected systems cargih there were other reforms that
sought to further empower the central governmehierethan local government councils.
(Ragoonathl993, pp. 685-700) The end result is that by the ehthe 28 century,
whilst there were some remaining systems of lo@leghment, the capacity of the
citizenry to effectively participate in the ‘selégernment’ of their communities was
severely limited. Calls for reforms to local goverent systems were thus made, and
with apparent success, so much so that there ndet &reen Papers for local
government reforms in St. Lucia and Trinidad anddgp, while in the case of St.
Vincent, a Local Government Reform Commission waaldished and that Commission
has since produced a report suggesting ways foreih&roduction of local government
in that country (LGRC 2005).

This paper takes its departure from these recamlalements. With a focus on Trinidad
and Tobago, St. Lucia and St. Vincent, it seekartalyse the philosophy of the local
government systems in these three states. In fogusn the philosophy, emphasis is
placed on the notion of participatory democracy eitiden involvement in community
governance. In other words, the paper seeks teassel analyse the scope of citizen
involvement in the governance of their communitias,well as the capacity of local
representatives not merely to oversee, but rathengage actively in the policy making

and implementation of policy in the administratiohpublic affairs in their respective
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localities. The extent to which this happens or ¢ltent to which this is proposed in

current moves for reform is the primary concerthis paper.

In this regard, this paper will review the histatichallenge of engaging and enabling
citizen participation in local government issuekeifi, using the Green and White Papers
on Local Government in St. Lucia and Trinidad, asllvas the Local Government

Commission Report from St. Vincent, the paper dédimonstrate that rather than facing
this challenge of inclusiveness and participatogyndcracy head on, the proposals for
reform, as outlined by the governments of thesestaave shifted focus to the functions
and responsibilities of the local authorities —witlistanding that the citizenry at large

wants to have a greater and more significant sélydrgovernance of their communities.

2. Conceptualising Participation and Governance in Local Government

In recent times the concept of decentralization bagen used as the basis for
strengthening systems of local government in mamyntries. ‘Decentralisation’ is an
umbrella term used to describe four different modasely deconcentration, delegation,
devolution and divestment (Ragoonath 2004, pp. ;9t24ack et al. 1998). All are
evident in various combinations in local governmgrgtems in the Caribbean. However,
in pursuing decentralisation, classical theoriesogal government have been commonly
overlooked or glossed over. This paper takes tiséipo that local government needs to
be located in the arena of participatory democracgordingly, it is instructive to revisit

the classical theorists, and thereafter analysedbes from the Caribbean.

Elections facilitate citizen participation in theopess of government but may reduce the
scope for direct participation and involvement loé titizenry once representatives are
elected, since it is now the representative whtigipates and not the individual citizen.
Moreover, it is common to find that representativ@asxce elected, are not seen again in
their electorates until campaigning starts for rthretelection. From this perspective,
participation in the context of governance mustrbere than simply voting in an
election. Put differently, representative democriacthere to ensure that all interests are
considered, but participation beyond the electibmepresentatives allows for greater
accountability, and at the same time ensures #ratcg providers are responsive to the

users’ needs. It is within such a framework thahéty be argued local government can
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facilitate greater participation, by promoting doobus participation beyond the 30-

second act of marking an “X” on a ballot paper.

Alexis de Tocqueville (De TocqueviltlE954) took the case further by claiming that in
order to facilitate democracy to the extent thatheand every individual’s opinion is
considered; the principle of subsidiarity must Ibeught to the fore. Subsidiarity in this
context is taken to mean the decentralization ofsiten-making, activities and functions
to the lowest possible local level of governmentor Fde Tocqueville, such
decentralisation also ensured that the potentialaf®ingle individual to influence a
decision in his or her favour decreases (De Todtleed®54). From such a perspective
Herman Finer argued that local governments weriedsards against the tyranny of the
wholesale herd.” (Finer 1945, p. 4)

Generally, scholars and theorists advance two ragguments for local government,
namely 1) Local government provides an opportufotypolitical participation; and 2)
Local government helps to ensure efficient andcéiffe service delivery. Whilst the
Utilitarian theorists have placed emphasis on admative efficiency, the more
orthodox theorists advanced the case that localtigal institutions were essential
systems of democratic governance. In positing tmeept of democratic governance, the
orthodox theorists advocated that local governnaemiiorities widened the opportunity
for citizen participation, while at the same tinmhancing efficiency and effectiveness of

local administration. But exactly how is this acled?

Local government presents the opportunity for adinpeople to be involved in the
decisions that affect their lives and their commiasiby serving as councillors. But it is
not only the councillors who are involved. Goinghdo de Tocqueville, he presented
the notion of ‘direct democracy’ via what today aren referred to as ‘Town Hall
meetings’ (De Tocqueville 1954). Local governmemist provided a platform through
which individuals can “voice their needs and letira art of practical politics.” (King
and Stoker 1996, p. 7) In postulating that parétign is to be viewed is being more than
simply voting, Dahl argued that it was only throygdrticipation was there the spread of
power throughout the society (Dahl 1961). Local gyowent can facilitate such
spreading of power as it pertains to local issué®re local leaders must be sensitive to
the demands of local groups. Of course in suggggtiat participation facilitates the
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spread the power, it must be noted that this céy lmappen if the systems so allow: the
legislative framework or the local authority itsetfan demarcate the extent of

participation by local interest groups or citizénemselves.

The question can then be asked: why should locakrgoent authorities want to
encourage and facilitate citizen participation whlegy can dilute their own power (that
of elected representatives)? In a similar vein,tlaoquestion to be asked is: what
benefit is there to be earned from such particip&tiJ.S. Mill gave the answers to both
these questions in his seminal work published 186ien he postulated that there was a
lot to learn about the practice of politics and grovnent (Mill 1861). Citizens, including
politicians, will benefit from a mature education the values required for the
establishment and maintenance of a stable demqasdigh must be responsive as well
as pluralistic. From the perspective of local goveent, Mill went on to argue that
participation by local residents would allow themutilize their local understanding of
problems and issues in the design and implementatigpolicies to better meet their
requirements. This is the basis of participatorynderacy in local government.
Participatory democracy seeks to develop the oglaliip between state, civil society and
subject populations. The impact of this would be ¢éhhancement of a sense of political
efficacy. The distance between citizens and cemtirg®wer would be reduced, with the
nurturing of an active and knowledgeable citizen®ther critical spin-offs would

include increased levels of accountability andgspamency.

It is from this perspective that this paper hightgy the importance of citizen
participation in local government. It now turnsao exploration of the experience of

local government systems in Caribbean states ilitéding citizen participation.

3. An Historical Overview of Participation in Caribbean Local Government

Local government in the Caribbean has seen vafauss of citizen participation. At the
time of their establishment, all contemporary logalernment systems were based on
citizens voting in elections to select members mincil. Beyond the electoral process,
several systems facilitated citizen/community cttasions on specific issues so as to get
greater citizenry involvement in the affairs of tbeality. Be that as it may, however, the
capacity of Caribbean local government systemddailitating participatory democracy
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remains largely unfulfilled. Participation at thkeaoral level, where it exists, is low.
Then, with the absence of legislation to enforceoantability by councils and
councillors, there is the virtual ‘disappearancé councillors in the period between
elections. Communication between the local auttessitcouncillors and the citizenry is
very limited. This section explores these concarrggeater detail.

As was noted above, one sure means of particip&iuvia elections, so that persons can
serve as councillors. Here are several consideatieere, including the frequency of
elections, the number of councils, as well as tlmlmer of councillors within councils.
Starting with the case of Trinidad, this countrg li@en somewhat fortunate to have had
local government elections on a fairly regular basithe recent past. However, although
the legislation calls for elections every 3 yeansthe last forty years there have only
been 10 elections. In five instances the electimese held at three-year intervals,
whereas in the other five instances there have pestponements, occasioned via a
simple majority vote in the national Parliamensuiéing in two four-year terms (1983
and 1999), a five year term (1987), and even sat-erms (1971 and 2003). It is
instructive to note that currently, whilst elecionvere due in 2006, the central
government sought a postponement for one yead, dudti 2007, claiming the need to
reform the system. With the reforms not completedime for the elections, a Bill was
taken to the Parliament seeking the deferral okthetion for another year. Then in July
2008, the central government scrapped the refoopgsals, which had been considered
during the previous two years, and started thega®over again. Accordingly, using just
the simple majority required in Parliament, it agdeferred elections with the promise
that the revised process will be completed withigear. Nevertheless, based on the
requirements of the reform proposals, as statethenGreen Paper, and which will be
discussed in the next section of this paper, Rtighly unlikely that the process will be
completed by July 2009, and accordingly there éshiblief that the elections will again
be postponed. In such a context one is left to worifithe end result of all these
postponements will simply be the indefinite suspamsf elections as has occurred in St.
Lucia, or whether at some stage the central goventiim Trinidad may simply dissolve

the local government system as happened in Steviirand the Grenadines.

In the case of St. Vincent and the Grenadines, dmtvthe 1950s and until 1970 there
were regular elections. In 1973, however, the guwent dissolved all the local
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government authorities. Interim Commissioners wagpointed, with the intention that
elections would be held (LGRC 2005). This neverpeaed, and not only were the
elected councils dismissed, but the entire localegument system in that country was

dissolved.

St. Lucia has fared a little better. Here, in 198 councils of the ten statutory Town
and Village councils were dissolvebut Interim Councils were appointed to conduct the
affairs of the councils. Local government thus wetained but without the electoral
element. Since then the central government hasneeat to appoint councils to manage
the local authorities. Effectively there has beble tetention of a system of local
government in St. Lucia. Moreover, it may be nateat within the last year the system
has even been expanded with four new local govenhinésdictions being created. Be
that as it may, however, the fact remains that@itiparticipation in local government,
from an electoral perspective, has been discordinneSt. Lucia as in the case of St.

Vincent and the Grenadines.

Returning to the case of Trinidad where, notwithdiag the recent postponements, a
system of elections has been retained in princigtiegntion can now be turned to the
level of participation in the democratic system. ikded above, direct participation in

local government comes as a result of being a ébamand the capacity to serve in such
a position is dependent upon the number of seatitable. In this regard, in the 1950s
and 1960s there were a mere 72 seats in the los@rgment system (Parliament of
Trinidad and Tobago 1968). Between 1968 and 19i&7niiimber was increased to 100
and since then there has been a gradual increassais whereby in the last election in
2003 there were 126. Bearing in mind that the sysadlows for 2 to 4 nominated

aldermen in each council, another 31 citizens dded, thus resulting in 157 citizens

being directly involved in the process after arcedm.

In measuring the extent of participation in thectdeal process it may be instructive to
also consider the number of candidates as welhaspblitical parties contesting the
elections. With respect to the political partias,Tirinidad and Tobago there are two
primary political parties, each representative mfeshnic (racial) bloc. Accordingly, in

local government elections, it is basically these parties contesting the elections, with

! This was done under the Local Councils Dissolu@wders, 1979

CJLG May 2009 38



Yes to Local Government,
RAGOONATH: No to Participatory Democracy

the rare entry of independent candidates or comipubaised candidates. Thus, in 1959
when there were only 72 seats, 174 candidates stedt¢he elections (Parliament of
Trinidad and Tobago 1996). This number was totas2?29 in 1968, when the number of
seats was increased to 100, but in 2003, a merep2B&dns contested the 126 seats
(Parliament of Trinidad and Tobago 2003). Partitgpafrom this perspective is not very
high.

But participation can also be measured in termsghaf of the wider citizenry in the
voting process. In the last five local governmdeti#ons the average voter turnout was
40.25%. While this figure can be described as ibws much higher than the turnout at
the previous five local government elections. la éhections between 1968 and 1983 the
average turnout at the polls was a mere 27.35%ariglehere has been a significant
increase in voter participation in local governmetfgctions. Whether this trend will
continue, one can only wait and see, but if thiange is accepted as real, then clearly
more and more citizens are taking the opportumtpdrticipate and this is a good sign

for participatory democracy.

Against this backdrop, attention will now be turniedan analysis of current reform
proposals and their capacity to promote particigatiemocracy within a context of local
governance. As already noted, local governmentietex are conducted only in one of
the countries under review, and even in this ircgguarticipation levels were relatively
low. Accordingly many persons, including governmefiicials, have spoken of a crisis
in participatory democracy not only in these thmintries but also in the wider
Commonwealth Caribbean. Bearing this in mind, ormula have expected that any
reforms to local government systems in the regiavuld/ pay critical attention to

promoting and facilitating higher levels of citizparticipation. Unfortunately, however,
whilst the official documents and statements spiakhe need for increased citizen
participation, the terms used seem to be weak amgigaous. Moreover, statements
from the Prime Ministers of both Trinidad and Tobagnd St. Vincent and the
Grenadines seem to be backtracking rather thanggirward in facilitating greater

participatory democracy (Manning 2008, p. 791; OB, 6-7). The next section of this

paper deals with these mixed signals.
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4. Assessment of Current Proposals for Reform

The shortcomings in the local government systemshefCaribbean have long been
recognized. In an attempt to resolve some of thhadenges, there have been proposals
for reform to the local government systems in b®thLucia and Trinidad and Tobago.
In the case of St. Lucia a Green Paper was dewtlapdar back as 2000. In Trinidad
and Tobago there was a Green Paper in 2004, whashfellowed by a White paper in
2006, and a new Green Paper in 2008. Clearly, lgcakrnment reform has been
uppermost in the minds of the government and peoplé&rinidad and Tobago. The
guestion that arises is: to what extent will pragmbseforms facilitate participatory
democracy? This section will seek to assess ttgs iy contrasting the official reform
proposals with the policy positions that have b&tated or adopted by the current central
governments Thus, for instance, in the case ofidathand Tobago statements made by
the Prime Minister are particularly relevant to erslanding the policy perspective.
Similarly, statements made by the Prime Ministe6bfVincent and the Grenadines can
also be used to assess the state of affairs irethegoduction of local government in that

country, and the level to which participatory denaay will be applied.

St Lucia

Some twenty years after the suspension of electeal government in St. Lucia, the
central government employed a consultant to unklertareview of local government
reform on the island. The expectation was thatcthesultant would develop a plan that
should “set out the steps required to reintrodwoall government elections by 1999.”
(Armstrong1999, p. 4) This objective was in keeping, firstadl, with the St. Lucia
Labour Party 1997 Election Manifesto pledge to @eefhe structures of democracy in
the island. After winning the elections, the goveemt adopted a policy position that
suggested local government in St. Lucia should.ba ‘highly autonomous, democratic
community institution that is: (a) accountable ke tcommunity; (b) responsive to local
needs and demands; (c) provides a wide range ofigogbrvices to citizens within the
locality; (d) is an active partner with central Gawment in promoting balanced socio-
economic development and poverty eradication; a)c¢ntributes to the enhancement
of the quality of life and the economic, politicabcial, cultural and spiritual well-being
of the citizenry (Ministry of Community Development, Culture, Queratives and

Local Governmen2000)
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However, while the consultant did submit a repont September 1999, the
‘implementation plan’ did not set a timetable fdeations. To be sure the report
recommended “the drafting of a Green Paper on L&Gmalernment Reform for wide
circulation, public review and comment leading he tevelopment of a White Paper.”
(Armstrongl1999, p. 123) This Green Paper was prepared in, 28@0notwithstanding

reviews and consultations a White Paper has neanr developed.

Before commenting on the failure to advance thegss via the development of a White
Paper, it can be noted that a number of referetacesarticipatory democracy are to be
found in the Green Paper. Several recommendatioiiei Green Paper deal with the
relationship between local government authoritiesl ahe citizenry. One critical
recommendation in this regard proposes the resompmif elected local government,
with a term of three years. Moreover, electors dobiave the right to recall elected
members. These recommendations thus seek to empbeeelectorate. But the St.
Lucian 2000 Green Paper went further in suggesiregter citizen participation in local
government. There is a recommendation for the lag#iorities to be required by law to
hold public meetings with citizens in the commuestithat they serve, and that citizens
and/or community organizations be allowed to prepitams for inclusion on the agenda
of such meetings. Also, there is provision for #mablishment of an assembly of
community organizations that meets regularly tovigte general policy guidance to the
local authorities and to air issues of concern.hWégard to planning, the Green Paper
spoke of the need for participatory planning pekcand arrangements to be established
at all relevant levels. Furthermore, there is mmamendation for the establishment of a
tier of advisory committees within the local autbygr which should include
knowledgeable and competent members of a commufiizen involvement via
participatory democracy was thus a key thrust engioposals as outlined in the St Lucia

Green Paper.

However, whilst the recommendations for local goveent reform for St. Lucia can be
described as far reaching, the process stalledsalmonediately after the release of the
Green Paper. In the ruling party’s 2001 electionnifiesto, it was stated that the
government had “studied the Green Paper”, and dema pledge to establish “local
government elections machinery.” At the same tinie tmanifesto spoke of
“modernizing the structures of local government gndlsiration” with the hope to
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“decentralize and devolve power to the local gowesnt authorities.” (Saint Lucia
Labour Party 2001) Be that as it may, on winninglextion the government took no
steps in this regard. Whilst there has been nciaffiexplanation for not taking the
process forward, speculation is rife that the revemdations facilitated too much
devolution, which the central government was ndlirng to entertain.

In December 2006, there was a change in the cegikarnment in St. Lucia. The new
administration has once more placed local governmmfiorm on the agenda.

Accordingly, there has been the widening of localegnment noted earlier and four new
local government authorities have been establisBatthese authorities operate under
the same system as other ten, that is, with noednebuncils. The central government
has also set up a Task Force for the Reform of IL@caernment, which has within its

terms of reference the task of recommending mesasauré an implementation plan for a
system of elected local government. We can onlyt ¥aai those recommendations and

then assess the way forward.

Trinidad and Tobago

Like St. Lucia, in the case of Trinidad and Tob#igere is also a Green Paper, issued in
April 2008. However, this paper speaks to the ‘Roded Responsibilities of Local
Government Bodies'. When it was first presentedias noted that this is “a Green Paper
that does not deal with local government refornaells only with the responsibilities of
local government.” (Manning 2008, p. 791) To thisl é was suggested that following a
round of consultations, other elements of localegoment reform will be formulated.
Accordingly fifteen consultations were held and tie@intry now awaits the next step in
the reform process. According to the Green Paperetis supposed to be a White Paper,
followed by the drafting of a Bill and taking it ibugh Parliament for passage,
proclamation and implementation (Ministry of Lo&bvernment 2008, p. 9). But there
remains some scepticism as to whether the way fdnas outlined in the Green Paper
will be followed, particularly in light of the fadhat the process, which started in 2008,
was but a repeat of a similar process started @428s mentioned above, in the earlier
case a draft White Paper was developed and takBartament in 2006. However that
was as far as that process went, for the White Raps shortly thereafter taken off the

agenda, only to be followed two years later byriber Green Paper.
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Notwithstanding the feeling aféja vy from the perspective of participatory democracy
and citizen involvement in local decision-makinige ttwo Green Papers and the White
Paper leave a lot to be desired. As already ndtexl 2008 Green Paper had a focus
primarily on roles and responsibilities. In facetbnly references in this Green Paper to
participatory democracy are to be found in a predddlission Statement and a diagram
illustrating Shared Values. As to the earlier 2@4en Paper and the 2006 White Paper,
whilst the emphases were on the structures andcatipes of local government, there
were some references to community participatiorthénmajority of such instances, what
was said could best be summarized in the statemeade under the heading of Policy
Objectives: Community Development and Citizen Rgyéition, namely “establish
mechanism that will encourage and promote communitglvement and participation.”
(Ministry of Local GovernmenR006, p. 24) Since no specifics were mentioned in
relation to mechanisms to facilitate participateomd involvement, one is left to wonder
whether participation was to be limited to votitg.this regard the 2006 White Paper

made a clear statement, specifically:

“This system of Local Government facilitates pokii liberty, since it gives people a
sense of empowerment over their environment, asengially allows them an active
role in the decision making processes in the looaimunities. Our citizens are of the
view that they are exercising democracy when theya#iowed to elect officials whom

they know can preside over their community.”

The lack of attention in the two Green Papers drel White Paper to the issue of
participatory democracy can be explained by a pofosition on decentralization
declared repeatedly by the Prime Minister. Contrilguto the parliamentary debate on
the 2006 White Paper, the Prime Minister said:

“Under this system the Central Government will Bsemntially the policy making body,
whilst Local Government will be the principal exéog arm of the State ....The
decentralization of functions and responsibilittesLocal Government bodies, rather
that the devolution of power, is therefore beingaated as the core of our model of
Local Government Reform. In our view, the devolataf authority which involves the
decentralization of policy decision making can léadhe fragmentation of the unitary
state.” (Manning 2006, p. 376)

2 |bid.
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In maintaining this position, in his contributiom the Parliamentary debate on the second
Green Paper, the Prime Minister enunciated thapity would not support devolution
in terms of decentralization of the policy makingétion. In this instance he said: “the
PNM is afraid of devolution.” (Manning 2008, p. #9The focus of the 2008 Green
Paper on roles and responsibilities of local gowesnt bodies is therefore in keeping
with the philosophy that there will be no devolatiof policy-making powers to local
government bodies, but rather they are to operatethe ‘agents of the central
government’ and nothing more. This point was furtlderscored in the closing
statements by the Prime Minister in his contributio the debate on the 2008 Green
Paper. Notwithstanding that he had earlier said tina 2008 Green Paper was not a
Green Paper on local government reform, he endeddritribution on a note that his
administration was considering the reduction of thember of local government
authorities from fourteen to twelve. Whilst he ganerationale for this proposal, he did

indicate that: “we are looking at the total admtirsiion of the state ®

In such a state of affairs, one is left to wondetathe real direction of local government
reform in Trinidad and Tobago. While lip service li®ing paid with respect to

empowering local government, the statements from Rhnime Minister seem to be

headed in the direction of the diminution if noe ttmasculation of local government.
Moreover, if all policy is centralized and localvgonment authorities are merely the
executing agency for the central government, withany power to make policy

decisions, questions about citizen participatiorioital government become essentially
rhetorical.

St. Vincent and the Grenadines

The primacy of the Prime Minister in determining flate of local government reform is
repeated in the case of St. Vincent and the GrapadiFurther to a debate in the
Parliament, a resolution was passed on 12 March2 20 set up a “Commission to

inquire publicly into and report upon the most aypiate forms of local government for

St. Vincent and the Grenadines with a view to éisffaing genuine, democratic local

government for St. Vincent and the Grenadines withielve months of the passage of

this resolution.” (LGRC 2005) In passing this matiothe Ralph Gonsalves

% Ibid. p. 800.
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administration had kept an election promise tadteta process to reintroduce elected
local government. However, whilst the motion on Beliamentary Order Paper spoke
of the need for “genuine, democratic Local Govemtyighe government and more so
the Prime Minister seemed to have had a changeat ven whilst the motion was
being debated. To be sure, the Prime Minister reatiee expressed a concern that
elections in local government would likely increabe level of ‘political tribalism’
within the society and thus he wondered whethey Was the way to gbWith such a
mindset, the Prime Minister went on to develop alehowhich would seemingly avoid
the ‘partisan political divisiveness’ as may arfsem local government elections. In
addressing a conference on Local Governance in |Sgtates in May 2003, Prime
Minister Gonsalves advanced the thesis that looca¢gment authorities in the hands of
a political party other than that in central gowveemt are potentially divisive (OAS 2003,
pp. 6-7). He then suggested a formula whereby tenity party in the Parliament will
nominate 7 representatives on a local council, evtiie minority party will nominate 2
representatives. Civil society organizations wedlvd 4 nominees. With such a formula

there would be no need to have separate local gomeatt elections.

With the Prime Minister’s predisposition to a pewtar local government system well
known, a year later, and two years after the motias passed in the Parliament, the
Local Government Reform Commission was appointedpril 2004. The Commission
pursued its mandate and submitted a report in Nbeem2005. A critical
recommendation of this report was that “with theception of Civil Society
organizations, membership to the local governmeuthdrities should be through an
election process.” (LGRC 2005, p. 15) This recomdagion thus went against the model
proposed by the Prime Minister. Six months after shbmission of the Commission’s
report, and at a joint meeting of the Caribbearufoof Local Government Ministers
and the Caribbean Association of Local Governmeuathérities, the Prime Minister
suggested to the Commission’s chairman that sime€Cbmmission’s report had not yet
been sent to the Governor General and as such etagenformally accepted, there was
still time to revisit the findings and review thecommendations. Without any such
review forthcoming, the status of the report rermamlimbo. Whilst the ministry with

responsibility had printed several thousand coplesse have not yet been circulated to

* This was during an interview with the author inrgta2001.
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invite comment on the report. In fact there cambesuch dissemination of the report

until the government formally accepts it, and dhogs not seem to be happening.

This failure to advance the process, via the ‘noreptance’ of the Local Government
Reform Commission’s Report, has now placed thetnainiction of democratic local
government in St. Vincent and the Grenadines od.Hgbtwithstanding that the report
reflects the views of the wider populace; it is fwmacy of the position of Prime
Minister which seems to have won out. This does spaak well for participatory
democracy and citizen involvement in local goveogarfor St. Vincent and the

Grenadines, but is the reality of Caribbean pditic

The Caribbean reality can therefore be summarizedna where a dilemma exists, for
whilst, in principle, central governments are supige of local government systems,
they are seemingly opposed to have local governraena mode of dispersing and
diffusing power. In this context the real problemto find a model that can facilitate
local government but at the same time allow cergoalernment to maintain and even
further consolidate power within the polity. Onlitkvthe resolution of this political
dilemma can the cause of local government be pdrsue

5. Whither Local Governance via Local Government?

The dilemma being faced by the governments of @adiand Tobago, St. Vincent and
the Grenadines, and St. Lucia is not one thatésl@e to these societies. It is a common
debate in many small countries and more so in thleesteare plural societies as well as
those states that have very limited resources.

With regard to the latter concern, in an attempthsy central government to inflate its

revenue base, all income is collected and placethénconsolidated fund, from which

expenditures are made directly. In many instanhés is a necessary pre-requisite to
demonstrate, particularly to international lendegencies, the capacity of the state to
raise revenues and control expenditures. In suchirostances, there is little chance for a
local government authority to have any degreerwritial self-sufficiency or autonomy.

Local government authority will only be alloweddot simply as an agent of the central
government, whereupon there is only bureaucratoemtealization or deconcentration,

and the issue of devolution does not arise.
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While this scenario can be used to explain thectahce to push local government
forward in St. Lucia and St. Vincent, it does npplg to Trinidad and Tobago, where
there is already a level of devolution existing tha Tobago House of Assembly, which
is accorded a stipulated share of the national &udgd in the cases of St. Lucia and St.
Vincent it may be instructive to note that in battates the central government could
continue to collect rates and taxes and devise ehamesm for transfers to the local
authorities, as currently occurs in Trinidad. Effesly, the financial issue, while
remaining a challenge, can be overcome with inne&gitrogramming.

Turning to the issue of the plural society, theotlygehere speaks to the fact that different
ethnic groups may live side by side in a society, there is little or no assimilation,
particularly in terms of culture and politics (Smit965). Accordingly, there is a struggle
for political power, and such power when held by gnoup is not shared with the other
groups. In such a context, some local governmesrists have postulated that local
government is a good mechanism for the sharingoafep through the use of a pluralist
system of democracy. The pluralist theory of deraogras opposed to problematic view
of plural societies, seeks to spread power througlize society so that governments
must respond to the demands of the many inter@atdvied (Chandler 2001, p. 10). Thus
a critical challenge for the governments in thee¢hcountries under review is how to
apply the pluralist theory of democracy within thhamework of plural societies. This
challenge is most evident in Trinidad where, agsdabove, there are two ethnic blocs,
with near equal strength, and where the struggle@dditical power takes place between
two parties representing those two blocs. Resolte¢ent national elections have seen
parties taking power with very slim majorities, aimdone instance there was a tie.
Against this backdrop the issue of power sharingecd@o the fore. Accordingly, in a
speech to the Parliament in 2006, the Prime Ministel noted that the reform of the
local government system could facilitate: “an agement for the sharing of power
between Central and Local Government in Trinidad @obago.” (Manning 2006, p.
376) But whereas the Prime Minister invoked theiamtof power sharing, his
prescription fell short of that and could more agprately be described as bureaucratic
decentralization, when he further explained thdhe“Central Government will be

essentially the policy making body, whilst Local vemment will be the principal
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executing arm of the Stat@.Whilst such a stance serves to share authoritly leital
governments, particularly so where the oppositiartypcontrolled approximately half of
all the local government authorities, power woulll Be concentrated in the hands of the
central government. The pluralist theory of demognia not therefore fully invoked in

the Prime Minister’s proposal.

But whereas the Trinidad and Tobago Prime Ministenscious of the ethnic/political
divide within the country, proposed at least sorharing of authority with local
representatives to oversee the execution of gowsmhnpolicy in their respective
communities, the Prime Minister of St. Vincent dhd Grenadines, also cognizant of the
political divide in his country, closed the door diffusing power at all. In the case of St.
Vincent and the Grenadines, there is no ethnicdeplobgical divide, except that the
citizenry divide their support between the two magolitical parties. It is in this context
that the argument was made that in an effort tanigtyany further deepening of the
“partisan political divisiveness” (OAS 2003, pp7Htocal government authorities should
be appointed, rather than elected, and further ttatparty in control of the central
government should have a majority in all local goweent authorities. Pluralist
democracy is thus not to be incorporated withingteposed system of local government

in St. Vincent and the Grenadines if the Prime Btigri is to have his way.

Given such thinking, serious concerns remain aghether foreseeable local government
reform in the Caribbean is likely to ensure inchesiess and true participatory
democracy, whereby groups of people or politicattipa in opposition to the central
government would have some genuine capacity taénfte policy as it affects their
community and their local environment. Citizen iwgment and participatory

democracy remain elusive tenets in local governrimetitese Caribbean states.
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Abstract

A striking feature of local government reform in many Commonwealth countries has
been a heavy reliance on structural reform, often in the form of forced local council
amalgamation. This paper argues that the long-run success of structural change in local
government hinges on several key factors, not least that voluntary rather than
compulsory council mergers have a far greater chance of success. A second key

ingredient resides in a high degree of local autonomy in both the composition and



Structural reform, revenue adequacy and
ROBOTTI & DOLLERY: optimal tax assignment in local government

operation of decentralized governmental functions. A third vital factor lies in ensuring
that revenue and tax assignment is sufficient to provide local government with financial
autonomy. Finally, adequate powers of taxation need to be accorded to local government
and this requires careful consideration of the types of taxes most suited to local

government.

Keywords: Decentralisation, local finance, structural refptax assignment

1. Introduction

The literature on fiscal federalism highlights tharious advantages of decentralized
administrative functions (Oates 1972). Moreovers thody of thought holds that the
economic approach to multi-tiered government cad léo public policies that may
improve the economic efficiency of existing systeofsgovernment. According to
conventional economic theory on fiscal federalidegentralizing the provision of public
services by local governments can enhance socidhneedy better matching citizens’
preferences for local service provision. In the lmubchoice approach, the
decentralization of governmental functions is jiesti as long as it holds politicians and
administrators accountable for their actions. Sinyl the benefits of decentralization
can stem from the comparison of governmental umigsformances and the resulting
competition between different jurisdictions (Shad02). In addition, recent theoretical
work from a different perspective stresses the evabi a federal structure for the
performance of local economies (Shah 2006). Theséiye advantages of multi-tiered
government must be set against coordination prablamd potentially irresponsible
fiscal policies that result from the ‘soft’ budgatnstraint often facing lower levels of
government in a multi-tiered structure (Dollery &abotti 2008). Moreover, there is the
problem of the optimal size of local governmentsliyFexploiting scale and scope
economies in order to reduce the costs of provisidocal public services is not always
possible. It is thus essential to develop new nashaf managing both administrative
functions and policies for structural reforms. Howee in general, it is very difficult to
close the gap with the fiscal equivalence theoradhtais is particularly true in the case
of multi-task jurisdictions. Therefore, the prinlgpf subsidiarity (which states that the
management of public responsibilities should be enayl institutions closer to citizens)
ought to be matched with the principle of local a@fy (which asserts that local
governments must have adequate authority, finamesdurces and administrative and

technical competence). These issues form the foictss paper.
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While at first glance these questions may seenerdtho abstract to shed light on the
difficulties of running real-world local governmesystems, recent experience in many
Commonwealth countries indicates their vital piagdtirelevance. For instance, a plethora
of recent national and state-based inquiries intgstralian local government has
demonstrated conclusively that, without substariits@al transfers, additional powers of
taxation or some other form of revenue augmentatiocal councils across Australia
face financial unsustainability and a growing lodafrastructure backlog (Dollery,
Byrnes and Crase 2007). Similar if lesser concéage been voiced in New Zealand
local government and have seen an official Localésoment Rates Inquiry (2007) call
for additional taxes for local councils. In Englanihe Lyons Inquiry into Local
Government also carefully considered the adequé&dgpoal government revenue and

recommended significant reform (Lyons 2007).

The paper is divided into six main parts. SectioooBsiders the lessons that can be
learned from the analysis of alternative model®oél government. Section 3 focuses on
the decentralization of governmental functionsudtiral reform and the problem of
revenue assignment. Section 4 deals with the quesif tax assignment. Section 5
considers the question of the most suitable forfgewenue for local government.
Section 6 considers which taxes are best suitéocal government, and the paper ends

with a brief conclusion in Section 7.

2. Models of local government and the liberty to choose models

If real-world jurisdictions do not match the ecorionprinciples prescribing both
allocative and economic efficiency, then theoradt§unctional federalism’ suggest that
particular public agencies be created for the miowi of specific local public services.
Under these circumstances local government polioulsl promote the creation of this
type of public agency. For instance, separate patialy adjacent local councils may
create consortia or engender other forms of pasimgrfor the provision of particular
public services, especially those characterisedstype and scale economies. The
definition of these independent functional admiaisbns in terms of territorial and
functional scope would be different from the scapfeexisting political jurisdictions,
simply because these new administrative bodies dvbel designed primarily to seek
economic advantages (Dollery, Crase and Johnsorg)2(®ince existing political

jurisdictions remain in existence, the implicitkris that this approach could lead to the
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coexistence of numerous and perhaps excessiveappér political jurisdictions and
agencies, each specializing in providing a speafevice. This outcome should be
avoided since the multiplication of single-purpagsociations increases transaction
costs among cooperating governments; furthermdre, heterogeneity amongst the
partner local councils complicates program coottitima and thus increases the
complexity of the system. Both the economic andtipal literatures on these questions
discuss how alternative models of collaboration @gntcal councils in a context of
multi-task, multi-level government can assist imnfialating policies directed at local
government reform. Observed experience in diffecenintries highlights the widespread
employment of such models in the real world (Dglland Robotti 2008). These models
differ in terms of the level of operational contftie ability to undertake and administer
local service provision) and political control (tleapacity to take decisions over the
domain and mix of local services) local councinsfer to the new structural entity they
form. According to the approach devised by Doll€yase and Johnson (2006), we can
locate the different models along a bipolar contimucomprising the degree to which
political and operational control can be centralizer decentralized between local
councils and the new organizational entity. Obvipusiost models of municipal
government shade into each other but, surely, atemd of the spectrum we can find
councils which represent fully decentralized poditiand operational control within the
confines of their enabling legislation and, at diker end, we will find amalgamated
councils which concede all political and operatlocantrol to the larger new entity to
which they adhere. From the theoretical point eiwithe literature seems to suggest that
the choice among the different options providedth®s respective national legislatures
depends on the desire for variety in the compaositid local government service
provision (that is, the elasticity of substitutiamong services), the level of transaction
costs and the number of councils participatingataboration. Depending on the nature
of the services and administrative functions logavernments are to undertake, and
considering the costs and the loss of liberty l@mmahmunities have to bear, an optimal
form of agglomeration or cooperation among counwiis be selected (Bartolini and
Fiorillo 2008).

Whatever model is chosen, observed internationa¢rence leads to the conclusion that
local structural reforms work better if inter-muipial cooperation is based largely on
voluntary participation. For instance, in Australldew Zealand and Canada, where

structural reforms were seldom carried out with tha&untary support of local
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communities, but almost always occurred under varidegrees of state coercion, there
is a growing scepticism over the unsatisfactoryneaaic, political and social outcome of
council consolidations (Dollery, Garcea and LeSa068). Indeed, in some Canadian
cases public dislike for the imposed arrangemeassléd to a counter-reform process
that has nullified most of the effects and consaqes achieved by amalgamation, with
the subsequent loss of credibility by provinciabgamments. Historical processes loom
large in the development of many local governmemisnicipalities often have unique
ethnic, political and sociological features thatitglly stretch back over long periods of
time. Institutional arrangements imposed by cergmalernment may thus be doomed to
failure (Dollery and Robotti 2008). In sum, thesfitesson we can derive from this brief
theoretical and empirical analysis is that compyistorms of association among
municipalities appear less effective and less énduhan those based on a voluntary

agreement. Voluntary participation may be a necgssadition for success.

3. Decentralization of functions, structural reforms and revenue

assignment

The second lesson we can draw from theoretical eagled international experience
derives from the financial foundations of local govment partnerships. The models
reported in Dollery and Robotti (2008) demonstrétat associations among local
councils are enduring and effective if the new adstiative entities are financed in a
stable manner and secure a substantial income them ‘own’ resources. The proper
assignment of financial resources is an integrabi@m connected with decentralization
of administrative functions and with structuraldbeeforms, which generally accompany
or follow new assignments of services to municgpalernments, and the problem of the
correct assignment of financial resources is thmsl&émental in this context. Indeed, it is
fruitless to consider transfers of administrativedtions from central to lower tiers of
governments without considering at the same tiredfittancial side of the reform (such
as which and how many local taxes, which and howynfanancial transfers from the

central government, and so on). If we do not siemdbusly consider expenditure and
revenue, then this will lead to erroneous poliogsgriptions; if structural reform leads to
a new and different assignment of functions, theshould be accompanied by a new

assignment of financial resources.

One must thus pay attention to the implementatfesirategies that assign revenue to the

lower levels of government. In this regard Bahl9Qap offers some rough guidelines:
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twelve ‘rules’ that might help to form a basis ofiecentralization strategy. The first rule
emphasizes the need for fiscal decentralizatidmetoiewed as a comprehensive system.
Bahl (1999, p. 4) observed that:

“Intergovernmental fiscal relations must be thoughtas a system, and all pieces in
this system must fit together. Implementation stiobkgin with a design of the
comprehensive system, and should lay out the glaedch element of the system. A
‘one-off’ piecemeal reform, encompassing only ofement of the system (e.g. central
government revenue sharing with local governmergshot likely to fully capture the
benefit of decentralization. In fact, it can leaduhdesirable outcomes, including larger
central deficits and macroeconomic instability. osure, a phased-in strategy may be
the right way to go to avoid ‘reform shock’, but uotries should follow a
comprehensive plan and be prepared to deal witlréimsition problems during phase-
in.”
Several aspects of the financial structure of saffenal governments are prescribed by
the theory of fiscal federalism (Oates 1972). Thainsal financial structure must
incorporate the distribution, income and econondtiviy of the local population. It
must also take into account the assignment of elper functions, the evolution of the
budgets councils have to manage, and the leveitefference of central government in
the activity of local communities. With regard teetlast aspect, when the interference is
greatest, local authorities must rely mostly omgfars from the centre. In contrast, if
meddling is limited, sub-national governments ougtfinance their budget to a

significant extent by locally imposed taxes.

Over the past decade, interference in local govemimby state or provincial
governments seems to have decreased in most dedetmpintries (Dollery, Crase and
Johnson 2006). Local governments have been assiguederous administrative
functions and have gained major political power #relability to defend their citizens’
interests against the grasp of the centre. Murlitigs have often been encouraged to
merge to enhance economic efficiency and politezgability. But if decentralization
and local political autonomy are to be a realitysinot sufficient to simply collaborate
or amalgamate. Whether or not local collaboratiooues, if local governments do not
want to be under the ‘financial thumb’ of the cahiyovernment, they need to control
their ‘own’ sources of revenue and acquire resausmequate to finance the functions
and expenditures assigned to them. In other wafdscal expenditure is expected to
grow in a substantial manner because of the assignof additional responsibilities in
such income-elastic areas as health and educdiien,the pressure on revenue will be

great. Local councils must know for certain theotgses they need to finance the
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services they have to provide in the future. AbaNe¢hey will desire a revenue structure
that may give them the ability to affect the amoohtevenue they receive. A system of
grants, if defined in an objective way, may be addg but a system of taxes
implemented at local level may ensure financiabaatny and control of both sides of
the budget. Moreover, a budget financed by ‘owregtastimulates the responsibility of
local politicians and public managers and may #sd to citizens being able to choose

the level of expenditure and the quality of sersitteey seek.

Considerations of this kind emphasize the connestihat must exist among those being
taxed with those receiving the benefits. Indeeds @ longstanding axiom of the theory
of public finance that a series of incentive profdearise when the political system de-
links taxation and spending, potentially inducixgenditure decisions that deviate from

allocatively efficient levels.

4. The problem of tax assignment

The traditional economic approach to federalisnvigies insight into the problem of the
correct assignment of taxation in a multi-level gmmental system by prescribing the
principle of fiscal equivalence. It focuses on tlogic of the benefits received by
constituents and the possibilities of taxation gerported to other jurisdictions. In this
regard, Oates (1996, p. 36) observed that:

“(1) Lower levels of government...should, as muchgids, rely on benefit taxation of
mobile economic units, including households and itadlactors of production. (2) To
the extent that non-benefit taxes need to be eragdlayn mobile economic units,
perhaps for distributive purposes, this should beedat higher level of...government.
(3) To the extent that local governments make dseoon-benefit taxes, they should
employ them on the tax bases that are relativetyobile across local jurisdictions.”

Other recommendations of the theory of fiscal fatlem refer to concerns over
economic efficiency, political efficiency, adminigtive costs, accountability, the
standardization of service provision and horizond&parities among jurisdictions,
vertical imbalances between central and local gowents, and buoyancy and stability
of the tax yield (Shah 2008). In short, for the \emtional model of tax assignment,
taxes required for stabilization policy and taxeishva strong redistributive potential

should both be the responsibility of central goweents. In contrast, levies on relatively

 Wicksell (1896) and Lindhal (1919) developed thite. Olson (1969) introduced the ‘fiscal equivalertheorem’ and
Oates (1972) discussed this idea under the headfingerfect correspondence’. Following the work tbese theorists,
deviation from the principle of fiscal corresponderteads to either over or under-provision of Iquablic services.
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immobile bases, whose base is relatively evenliyidiged and whose yields are likely
to be relatively stable, should fall under sub-ori/local governments. In practice the
best candidates for local taxation are user chagddaxes on real estate. In the case of

intermediate levels of government, single-stagesstax and excises are suitable.

These theoretical prescriptions do not usually jgi®Vocal governments with adequate
fiscal resources relative to the responsibilitiesyt face, especially where they deliver
social services. Moreover central governments metie most lucrative taxes.
Accordingly, these prescriptions have “one overwtiey practical consequence,
namely, that almost invariably most, if not allpbstational governments end up with less

rn

in ‘own revenues’ ” than the expenditures for whibley are responsible (or for which
they should be responsible, in terms of the nowentional ‘subsidiarity’ approach to
assigning expenditures)” (Bird 1999, p. 6). It &g not surprising that the traditional
fiscal federalism model provides a poor explanatibtax assignment in the real world,
where the assignment that actually prevails refléioe outcome of political bargaining
rather than the application of normative econonmingiples. It is clearly inappropriate
for countries in which local governments accoumtdo increasingly large proportion of
public spending with lower levels of central goweent control. If these local

governments spend heavily, then they must (in tkerésts of both economic efficiency
and accountability) impose greater taxes than tmeventional model permits. In this
regard, Bird (1999 p. 5) has argued that: “it mdito rethink the principles underlying
the conventional model of tax assignment and tengit to reconcile principle with

emerging practice in a more coherent and sustanahbly”. These conclusions carry
even greater weight for amalgamated local coung@ifsthe central government that
forced the amalgamation), who have to demonstratédir citizens the validity of the

merger in terms of significant gains in economiticefncy, independence from central

and state governments, political power and tramesgy:

5. Which types of fiscal revenues fit well for local government

associations?

The different forms of associatibthat local governments can implement meet differen
needs, depending on the type and number of admaitig& functions that have been

decentralized. Local councils can engage in weakdoof association, limited forms of

2 In this context ‘association’ refers to mechanigorscooperation and/or shared service deliveryway or more local
governments — not to representative associationswicils
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collaboration, or consortia providing one or moeeviges. Under these circumstances
municipalities maintain their autonomy and contirtaebe accountable to their citizens
for the supply of services even if the provisiondislegated to a separate body. In
contrast, local councils joining strong forms of@sations or even amalgamating give
rise to a new government entity: they give up tlaeitonomy and the new entity is then
directly accountable to citizens for service prns Two polar possibilities exist: (1) in
weak associations of local councils, revenuesfihahce service provision are retained
by member local councils, and there is a transfeesources from the members of the
association to the association itself in payment tfee services supplied; or (2) in
stronger forms of association, especially in theecaf amalgamation, revenues accrue to
the new merged entity, which is directly accourgafuir both expenditures and their

finance.

We will now consider the features of an optimaltegs of financing the local public

budget. In the light of options (1) and (2) aboie features we consider desirable will
refer in certain cases to revenues of weak assmtiaiembers or, alternatively, in the
event of strong associations, reference will beeeenues of the new governmental

entity.

A variety of solutions can assign fiscal revenuesotver levels of government. These
solutions differ in the degree of fiscal autonomythwwhich they provide local

governments, their ease of compliance and adraistr, the fairness and neutrality
they are likely to produce, the incentives theyvie to foster local economic growth,

and the degree of inter-jurisdictional redistributthey can accommodate.

Before discussing the different fiscal sources éoabsigned to strong associations or to
weak association municipalities, it is useful td seme guidelines for the design of an
optimal system of revenue. These guidelines mussider at least two features: (1) local
governments ought to administer their taxes onr thein; and (2) local fiscal revenue
must provide incentives to increase local incomd anden the local fiscal base
(Weingast 2006). However, such guidelines shoukb alonsider the nature of the
financial relations existing between central andalogovernments. McLure (1999)
distinguished different cases according to: (1)alhievel of government chooses the
taxes from which local governments receive inco(@¢;which government defines the

tax bases; (3) which government sets the tax rates{4) which government administers
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the taxes. From the viewpoint of local fiscal s@¥gnty, the liberty to set rates is clearly
the most important because this is what allowsl|laa¢horities to significantly affect at

the margin the amount of tax yield they collect] @onsequently to choose the level and
quality of public services they provide. We mustighconsider among the desirable
characteristics of a local fiscal revenue systeendtion for a local government to set its

own tax rates.

These features are important since they give megeenue independence to local
governments and moreover enhance the stabilitheofisociation pact and the relations
among the member councils (see Palestrini and 6tol&D08). These simple theoretical
considerations are useful for choosing betweerdiffierent methods of assigning fiscal

revenues to sub-national governments.

With respect to local fiscal revenues it is possilib distinguish four options:
autonomous local taxes, sub-national surchargessharing and revenue sharing. In
general,independent legisation and the administration of own taxes would ensure that
local councils and/or their associations maximiaeal fiscal autonomy and generate
incentives to provide market-enhancing public smwiand to foster local economic
growth. Under this system, local governments chdleedaxes they impose, define their
tax bases, set their tax rates, and manage assesant the collection of taxation
revenue. The limits of this solution may residdghe excessive complexity of the fiscal
system, the costs of compliance, or inequities distbrtions if jurisdictions choose
different taxes or administer the same taxes ifesift ways. But serious problems of
this type could be avoided, without compromising gutonomy of local governments,
through agreements among jurisdictions or ruleseg by a higher tier of government.
Local surcharges represent another potentially optimal solutionpdsing surcharges
would avoid the inequities, distortions and comitiex found in the previous case
because the definition of the bases and admirimtratf taxes are determined by central
government, and local governments retain only thegp to fix tax rates. As autonomous
taxes, surcharges reward the administrations #ray olicies to increase local income.
Clearly surcharges must be limited to that portiérthe tax base reasonably deemed to
arise in the taxing jurisdiction. This may be rsfelly difficult to realize in some cases
(such as corporate tax) and it may be necessaagdpt formulae to share the tax base
among affected jurisdictions. Furthermore theréhis problem of providing incentives
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for the central government to administer a tax thaoes not simply collect (McLure
1999).

Tax sharing andrevenue sharing are the most common means of providing resources t
local governments, but from our point of view thee less attractive than the previous
solutions because they restrict the fiscal autonafipocal jurisdictions; that is, local
administrations have autonomy over how to spensd@ngamount of revenue, but not to
alter the amount of financial resources they rexdinom the central government.
Moreover, these types of financial resources pmovideak incentives to local

governments to boost local economic growth.

In short, autonomous taxes and surcharges reprdsermptimal methods of financing
local governments. They should be thought of asopgmal means of financing the
activity of local councils and the associationswesn them. We thus argue that
autonomous taxes are best suited to large munitdgsal and especially to strong
associations between them. For small municipalitrdsere the capacity to administer

taxes is limited, a system of sub-national suroessgeems more appropriate.

6. Optimal taxes for local governments
Section 5 suggested that there are arguments doagkignment of ‘own’ taxes to local
jurisdictions, especially where these are compagbtilarge. The features of taxes

usually proposed to finance local governments leetched below.

User charges

User charges are suitable for use by all local gowents and ought to be employed
whenever possible. These levies are ‘fair’ in these that citizens pay for what they get.
The problem is that this type of revenue is notailguadequate to finance major

responsibilities decentralized to local jurisdioso It also has regressive distributional
effects.

Environmental levies

We include environmental levies among the taxelset@onsidered at local level. Their

aim is to compensate for social costs induced byettploitation of local resources (like

the degradation of the local environment, costéesed by the local population, damage
to local public infrastructure, and so on). In coommwith user charges they generate

fairness but, in general, do not provide substhfitiancial resources to the local budget.
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Property taxes

According to the traditional theory of tax assigmmeroperty taxes might be considered
the most appropriate revenue source for local gowents. However these levies
typically do not provide adequate revenue flowsneveugh they may ensure incentives
to foster local economic growth, because of theti@hship that exists between
economic development and the value of land, bugsliand productive investment
(Fosteret al. 1980).

Personal income taxes

It is very difficult for local governments to impieent and administer resident-based
income taxes because it requires channelling resmollected at the origin to the
jurisdictions where the taxpayers live. This faeguires scrupulous behaviour by
governments where the income originates (and sufedy have few incentives to

maximize the tax yield on behalf of jurisdictionkresidence). However a tax on local
personal income might be explored (Fostesl. 1980). A suitable solution could be the
employment of a flat rate tax to pay for the gehd&enefits of public expenditure.

Benefits in terms of amount of revenue, revenuevtit@and incentives to increase local

income are inherent in personal income taxes,Hausystem is too complex.

Sales taxes

In most countries the value-added tax (VAT) or econgtion tax is the principal general

sales tax levied by the central government. Whetbesumption taxes are suitable for
use by local governments has long been controvemsighe past, theorists emphasized
high administrative and compliance costs, and ttoblpms arising from cross-border

trade, but in reality the problem lay in the redrate of central governments to lose any
control over this tax. After the decentralizatioh raajor governmental expenditure

functions in many countries the need of financelenue outweighed these objections
and in some countries sales taxes are levied aina@devel (as in the United States) or

at central and regional levels (as in Candda).

The application of sales taxes at regional levslia been without problems, but where
the standard of tax administration was sufficiefigh it was possible to operate a sales
tax successfully, at least for large regional gowegnts with close cooperation between
the different levels of fiscal authorities. The expnce of some countries shows that it is

% For a discussion of several country cases, sek(B&99) and McLure (1999).
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perfectly feasible to operate a sales tax at tig@onal level: However it is doubtful
whether this tax might be employed at a lower leadl therefore might finance the
budget of local council associations.

Taxes on business

The economic rationale for local business taxatiesides in the application of the

benefit principle: firms should pay for the benefihey receive from local public

expenditure. Where possible services benefitingipeenterprises should be financed
by user charges but when this solution is not BB@ssome form of broad-based general

tax on business activities should be levied.

At present the principal forms of business taxatlwat could be levied at local level are
threefold: a corporate income tax (CIT), a paytabk and a turnover tax. All three
possess problems that make them unattractive &vemue source, but the financial
political realities of governing are such that mauafp-national governments will wish to
impose them anyway (Bird 1999). It is generally Wnothat a major disadvantage of a
local corporation income tax is the difficulty oét@érmining the geographical source of
profit. Because of the economic interdependence ngmactivities in various
jurisdictions, it is often impossible to isolateetincome source of a company whose
branches are operating in two or more jurisdictighteLure 1999). A second well-
known disadvantage is the distortions in the tewiat allocation of investment and
enterprise location that this tax may induce; t#nylof the tax by local governments
without uniformity can trigger forms of destructitlgeggar-thy-neighbour’ competition

among jurisdictions and cause severe problemstbuklgets of municipalities.

Both the turnover tax and the payroll tax presentimthe same problems. While the tax
bases for these taxes are easier to determineassign than in the case of a local CIT,
the problem of distortions remains and, in additibiere is the problem of tax exporting.

Payroll taxes are already utilized in many coustt@finance social insurance.

In conclusion, it is difficult to find support fdaxing any one input, whether labour or
capital. Perhaps a broad-based business tax comldewed on the added value
distributed by enterprises. Such a tax would bdrakto the factor mix and, if nothing

else, could provide substantial additional revetoutae budget.

4 Clearly a common base would add more efficiendjpéosystem, but this degree of convergence igss#ntial.
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The imposition of a business value tax (BTV) hagrbesuggested by Bird (1999).
Compared with the traditional VAT, the BTV has #hrémportant distinguishing
features: “First, it is levied on income, not comgtion: that is, it is imposed on the sum
of profits and wages, or to put in another wayjraestments as well as on consumption.
Second, it is imposed on production, not consumptiieat is, it is imposed on an origin
not destination basis and hence, in effect, taxgores and not imports. Third, it is
assessed by the subtraction (or addition) methotherbasis of annual accounts rather
than on a transaction or invoice-credit method’rdB1999, p. 33) Moreover “as a
replacement for existing sub-national businessstexeBVT would improve sub-national
tax systems in several ways. First, it would beemutral and would not favour certain
investment over others. Second, it would be lesseptible to base erosion especially
relative to CITs, since, for example, the tax nateild be lower and the base would be
unaffected by such matters as the extent of delnéing. Third, although more stable
than CIT in revenue terms, a BVT should nonethelsssmore sensitive to cyclical
realities than most other forms of business taxfdB999, pp. 33-34).

These arguments are not exclusively theoreticatesvariants of such a tax have already
been implemented in some countries: In Italy, giaral level, IRAP is applied on a
base including wages, profit and interests. In Eeathetaxe professionelle unique is
levied by Communes, Régions and Départments anduatx about 20% of local
revenues. It was originally worded in an analogmasiner to BTV, but wages have been
gradually exempted from the base. In Germany thanwonal taxGewerbesteuer at
present has the nature of a levy on the added \diktebuted by the enterprise to

production factors, excluding workers.

Would a local BVT make sense? Following Bird, itgimi be sensible in large
jurisdictions, which could reasonably be expecteddequately assess and collect the
tax, and would have the incentive to do so becatifiee size of the local base that could

be tapped.

7. Concluding Remarks
One of the principal themes that flow through tlwwremic literature on structural
reforms concerns the usefulness of matching thecipte of subsidiarity with the

principle of fitness: the policy of decentralizingajor administrative functions to

® Studenski (1940) proposed a VAT very close toBRE discussed in this paragraph.
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municipalities must match with the arrangementndtitutional tools that allow local
communities to exploit in full the potentials pldcat their disposal by the central
government and to serve their citizens in an ogtimenner. The experiences of different
countries show that a set of alternative modelsatiiboration among local councils is
available and can help to formulate policies dedcat local government reform. Local
councils have to choose the form of collaboratibat tfits best with the functions
transferred to them by the central government. griveciple that we have emphasized in
this respect is ‘voluntariness’: if associationsoaig local councils (either limited or
extensive) are to be effective and to endure thughbnot to be compulsory, but chosen

by the local councils themselves.

A second principle we draw from theoretical modeid international experience focuses
on the forms of financing local council associasionf local governments have
significant expenditure responsibilities, they hasteong incentives to organize in
associational arrangements. But if associatioro ibe effective and enduring then the
new entity must be financed in a stable and praldietmanner and should generate a
substantial proportion of its ‘own’ resources. listrespect, in the final part of this paper
we sketched the features of taxes that might bpgsexd to finance the budgets of local
government associations.

One tax seems to dominate among the different tgpésancial levies: a new form of
local business tax called BVT, a tax that migHfirat be considered as a replacement for
inefficient and undesirable sub-national CITs. Bwsiexperience in some jurisdictions
seems to suggest that the path is clear for thikcafipn of this tax at local level, at least
in large jurisdictions, as local government asgamig should be in ideal circumstances.
If this view has validity, the present system otdb taxation could change in a
substantial way. The result would be a family of MAwith a standard VAT imposed at
the central government level, a VAT imposed atoegi level and a BVT (essentially an
income-type VAT) levied on all VAT payees by lardecal governments. In addition,
all sub-national levels of government should apggpropriate user charges, traditional
property taxes and tax sales. Such a package swiklgot solve all the problems of
establishing sound and workable tax regimes foraggmciations among local councils,

but it seems promising and may at least lead fitfdtuebate.
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Abstract: This article explores the contribution that localwgrnment to local government
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communities they serve. After almost 15 years obmtealization many of Papua New
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the resources and knowledge of Australian locahods in partnership with those in Papua
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failures, but also the potential role such partiieps can play in the deepening of

democratic governance at the local level.

Keywords: Twinning, capacity building, service delivery, Atadta, Papua New Guinea

1. Introduction

Decentralisation and local government performaneeticues to be at the forefront of
governance transformations in many developing a@mmtin the Commonwealth and
beyond. As is evident in the considerable litermtuhich exists on decentralisation, there are
a number of benefits but also difficulties in desy genuine responsibility, authority and
accountability to local governments. Far from beitigg ‘magic bullet’ in the good
governance agenda, which gained much traction antmrgrs throughout the 1990s,
decentralisation and the greater emphasis givéata government has resulted in a number
of quite diverse outcomes and experiences (see BQfI0). While the majority of those
involved in service delivery and the developmenefdéctive institutions remain committed
to devolution, there is greater awareness todaghefpros and cons of a multitude of

decentralisation models and strategies.

For some writers, the difficulties faced by incipidocal authorities reflect the limits of
approaches to governance that have been framegtéady by aid donors and international
‘best practices’ (Kunzmann 2005). Existing formdaxfal governance, including traditional
models, may provide resistance to ‘outside’ or ‘asgd models, including those devised
and implemented by national governments (May 1999144-145). This suggests that there
is still a great deal to be learned from both thpegiences of decentralisation but also the
dynamics that may support or impede change (seie B)Q0; IIED 2004; Batterbury and
Fernando 2006; Prinsen and Tetica 2008).

This article explores the contribution that twingimr local government to local government
partnership$, can make in bringing about more effective and anetl decentralisation

through developing the capacity of local governmeetd undertake core tasks. Such

2 Such agreements are also referred to as Intenafidunicipal Linking (by Spence and Ninnes 2007);
International Municipal Cooperation (Hewitt 1998)inning (Zelinsky 1991); sister city relationshif@remeret
al. 2001); and institutional collaboration (Askvik 199
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relationships go beyond ‘sister-city’ linkages (tlgb they may build upon them) by
endeavoring to provide specific support to improgegiernance, service delivery, planning
and sustainable urban development, amongst otlas.gdeally, such relationships aim to
develop a sense of partnership, in which both aittée learn from each other’s experiences
and strengths over a period of time. Time and tisughportant in relationships (Swain and
Tait 2007), in that the ultimate outcome is not time-bound transfer of resources, aid or
expertise from ‘developed’ to ‘developing’ coungjebut rather the establishment of

networks which can respond to needs, opporturdtiespossibilities as they arise.

The growth of ‘twinning’ dates back to post-waraségies to develop better links, forms of
communication and understanding between counthiesugh city governments. Indeed, a
number of early partnerships were between citighénUnited Kingdom and Germany with
shared experiences of post-war reconstruction (gentry and Dresden). In more recent
years the geographical focus has shifted to inclirkages between local governments in
developed countries and developing country autiesri{Cooper 1984), but relationships
have also broadened to be inclusive of civil sgeietiucational institutions, health providers
and so on (Green, Game and Delay 2005). The scbp®esnational local government

partnerships, including the Commonwealth Local Gorent Good Practice Scheme
(GPS), is then quite varied, and can range fromeemsing financial capacity and systems
(creating ‘bankable cities’ for trade and investimepportunities), to initiating HIV/AIDS

prevention programmes (CLGF 2009). The breadthuol selationships makes for a variety
of examples and outcomes, which only loosely follwnodel’ of exchange and capacity

building.

Twinning has thus become a framework for a rangeidéteral partnerships, but also
broader networks and clusters. Developed- develppountry programmes, for example,

are increasingly funded and facilitated by inteioradl donors (such as the UK Department

% Leeds City Council provides somewhat of a benchkritaembedding a number of objectives into a broade
international relations focus for the council aritgt 81 general. This includes using partnershipdegelop a sense
of global citizenship for the people of Leeds; gdinkages to increase business contacts and appies;
increasing cultural enrichment opportunities feriftcreasingly multicultural population throughdmniational
festivals, exchanges and other programmes; andajeng expertise and contacts to a level whichvalioe city to
bid for EU and other externally funded projectsgtie City Council 2008). Far from being a part tionexternal
activity, the development of international parttgps with cities such as Durban, Colombo, Dortmand
Hangzhou is seen as integral to increasing theagjlmmpetitiveness and integration of the city aghale.
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for International Development [DFID], AusAID, theutbpean Union etc), as part of their
stratagem of promoting decentralisation and denticcrastitutions, improved service
delivery and attaining Millennium Development GoalsIDG) targets. International
partnerships at the level of the city (for instartbe Canadian Municipal Partnerships
Program and US City Links), mayoralties (e.g. ‘Qitgyors’ network) and civil society (e.g.
Shack/Slum Dwellers International) are all reflen8 of the belief that networks can
strengthen capacity and produce better outcomescifaas and their citizens. Indeed,
promoting networks or clusters which include muéipocal governments has become a
favoured approach for bilateral and multilaterahadie as well as development agencies.
Given the increasing significance of urban centeesational prosperity and development
(World Bank 2008), van der Pluijm (2007) has sugggtghat city-to-city development
strategies may be a favoured form of developmeahirathe future. Partnerships have also
created opportunities for networks to emerge wittonntries, where, for example, several
councils may collaborate with clusters of counteigpaverseas. It has been argued that this
has moved local governments away from a competftimework toward collaboration, in
which they may share experiences, build expertisedevelop trust (Sykes 2002). The GPS,

discussed below, is therefore one example amongsy.m

Despite the existence of (albeit varied) local goweent partnerships over a number of
decades, Spence and Ninnes (2007) have notedntitediresearch and sharing of lessons
from (especially) council-to-council links. Whatdrature does exist has generally been
supportive of such strategies, though noting séyeablem areas. Writing on the Toronto-
Sao Paulo Cooperation Agreement, Hewitt (1999) dowonsiderable improvement in
emergency response services, urban planning amiteedelivery in Sao Paulo, where
previous donor ‘loan and grant’ approaches had shieas obvious benefits over time. In
examining a number of ‘Friendship Agreements’ bemvdocal councils in Australia
(essentially Victoria) and Timor Leste, Spence afidnes (2007) also concluded that
initiatives, when underpinned by a committed andglderm approach based on trust
building and partnership, had led to positive oates in a range of areas, such as waste
management; the creation of coffee markets for Tés® farmers; improved water
provision; medical supplies and so on. This varigtyputcomes reflects both the strengths
and perhaps weaknesses of partnership framewortksirthey are responsive to need and

opportunities as they arise, but they may alsodsm @s ephemeral and lacking a coherent
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approach and set of sustained outcomes which res@tronger local governments over

time.

A number of problems have subsequently been rezedniThese have identified challenges
of maintaining channels of communication; contimuimolitical support (including
resources) over time; avoiding the temptation topdy ‘deliver’ outputs and outcomes,
especially (but not only) from developed to devéigp country councils; managing
expectations of both ‘northern’ and ‘southern’ coilsyand staff; the impact of political
systemic change (especially the dissolution/mergifigcouncils or shifts in levels of
authority between local, provincial and nationargmments); the sustaining of change over
time, especially vis-a-vis expectations; and diffies in monitoring and evaluation, which
may also threaten programs in budgetary priorifldewitt 1999, pp.40-41; Ninnes and
Spence 2007, pp. 337-339). Many inter-institutiopaltnerships also depend upon the
energy and commitment of individuals, and can fadepersonnel change over time if

relationships are not effectively institutionalized

2. The Commonwealth Good Practice Scheme in Context

The Commonwealth Local Government Good Practicee®eh(GPS) dates to 1998 and is
“designed to support the implementation of focugm@gects, based on the exchange of good
practice and skills between practitioners workinghe field of local government ... to help
councils improve the efficiency of service delivagd local democracy” (CLGF Pacific
2008). GPS initiatives are not designed as stamdegbrojects, but are technical inputs to the
core business of councils. The Scheme has recemiidyed its third stage (2008-2011) with a
focus on ‘improving governance for service delivewyith expanded partnerships planned
for Jamaica, South Africa, Sierra Leone, Ghana,idtak and India (CLGF 2007). This
exchange is facilitated using council partnersHigs promote effective, responsive and
accountable delivery of local authority servicesytigularly to poor and disadvantaged
communities” (Parker and Praeger 2008, p. 8). A she goals of the Scheme are ideally
reflexive, and encompass promoting effective, rasp@ and accountable delivery of local
government services; improving implementation cépaaf local authorities; identifying
examples of good practice for implementation elsne@h and improving planning and

management performance.
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The focus on service delivery is important andlzbiate, as this is seen by project staff as an
outcome which is measurable, builds the capacitylagitimacy of local government, and
meets a number of donor and national policy obyestinot least several of the Millennium
Development Goals. The association between serdelevery and decentralisation is
entwined in recent discourses supporting a greaterof local government in development
(Batterbury and Fernando 2006, p. 1851). In the adsinfrastructure provision, a recent
comparative study of nine cities in the developivayld demonstrated that inadequacies in
infrastructure and service provision “relate as mueo the inadequacies in government
structures as they do to a lack of ability to péfunan and Satterthwaite 2001, p. 409).
AusAID’s Australia-Papua New Guinea Development @ation Strategy 2006-2010
makes explicit links between improved service dalyy stability, good governance and
decentralisation (AusAID 2007, p. 32). In additionecent GPS documents link
decentralisation, service delivery goalverty reductionfurther associating local government

to contemporary development discourses and ambi(itoreyet al. 2005)

Nevertheless, despite these strong claims, the Wietwveen capacity building of local
government, service delivery and better governaeogains contested in the Pacific and
beyond (Duncan 2005). Haley (2008, p. 7) has nttatiservice deliverper sehas only a
weak correlation with participatory and accountatpeernance — ‘despotic’ and corrupt
leadership may bring about improved services igeBpe of citizen input or the existence of
competent democratic institutions, if they havecp@de resource streams. Likewise, citizens
may see democracy as an impediment to service edgliif it results in a lack of
responsiveness, efficiency and outcomes. Consdguém provision of infrastructure and
services can play an important role in strengthgrmarticipatory decision making (an
example being the Orangi Pilot Project in Pakistdasan 2006), or can have only a minor
impact. The relationship between services, povergdication and governance is thus
complex and likely to be strongly context specificlack of capacity and resources within
government; the lack of institutional means to dimaite investment and projects of multiple
agencies and levels of government; and a lack afhardsms and transparent systems of
accountability through which people can monitor teeisions and actions of private and
public agencies, are all cited as contributingdextinking poor governance and inadequate

service provision (World Bank 2004).
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Consequently, the GPS seeks to go beyond simpigfeering resources from one council to
another in order to ‘supply’ services. Progresseiad is measured in terms of the ability of
councils to develop into competent, inclusive angaiic organisations which maintain

positive ongoing relationships with civil societ€(GF Pacific 2008). Nevertheless, a
tension remains between service outcomes, as eadeh progress, and the process of
establishing demand-side governance, which maylveva much longer time frame and be
less measurable. For citizens who are yet to recatlequate water, sanitation or other
services from councils, and for councils and dorbad must justify such a commitment in

financial and human resource terms, the temptasido ‘deliver’ services. But rarely does

such an approach build the integrity of local goweent or sustain democratisation at the
local level. As Blair (2000) has noted, citizentj@pation is essential for the sustenance of

democratic, responsive and accountable institutimes time.

3. The Good Practice Scheme in the Pacific: Linking Australia and Papua New
Guinea

Following on from the broader Commonwealth Locav&oment Good Practice Scheme, in
2000 the CLGF Pacific Project partnered with AusAlBd the Government of Papua New
Guinea (GoPNG), through the Department of Provirama Local Government Affairs, to
extend opportunities for councils in PNG to papate in the programme. This built upon
existing relations between Australian and PNG locauncils as well as other new
partnerships and networks being initiated to suplomal government capacity building in
the Pacific. Papua New Guinea was selected asatigettcountry as several partnerships
already existed with local governments in Austradiad such a focus complemented both
AusAID’s Sub-National Strategy in PNG as well asPBI6 efforts to more successfully
decentralize central government functions (AusAl@2, GoPNG 2006). In 2008 the GPS
entered a second phase (2009-2011) with the go&rnisance urban livelihoods through
improved governance and service delivery at thallgovernment level”, thus further
linking decentralisation and local government te tlutcomes of poverty reduction through

more responsive and efficient provision of servi@@isGF 2008:5).

The Pacific GPS promotes council-to-council paghgs and funds practical capacity
building and technical support for projects whiak designed to draw on the knowledge,

skills and expertise of local councils in both Aafti and PNG. These activities are
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reflective of the skills and expertise of partidipg Australian councils, as well as the target
needs and core business of local government panmé&apua New Guinea. Promoting good
governance and local democracy is sought througlexichange of skills and ideas, capacity
building, and fostering collaborative approachesptoblem solving while working with
resource constrainfswhile service delivery is seen as a paramountimpadrtant objective
and outcome of relationships, observable or fatieffies for communities are also important
(CLGF 2008). However, as is evident in the disaussvhich follows, the impact of the GPS

in bringing about these goals across the partnesdias to date been uneven.

Both Papua New Guinea and Australia have undergigwficant decentralisation and

changes in the relationship between national, prial/State and local government over
recent years. Though local government was recodnire the Papua New Guinea
Constitution at independence in 1975, it was thga@ic Law on Provincial Governments
and Local-Level Governments (1995) and the Localel&overnments Administration Act

(1997) that gave the principal legislative direntand mandate for the country’s 299 local
authorities (Hassell and Tipu 2008; see Filer 204 concise summary of these two Acts).
The 1997 Act entrusts local government with respmlittes to develop roads and parks,
refuse collection and disposal, health and enviemtal protection, economic promotion and
tourism, though funding remains primarily exterraald channeled downward, through

central and provincial grants and other financigdgort.

Australia too has a three-tiered governance stractin which responsibility and
accountability is spread across federal (natiorstBte and local government. Perhaps an
important point of difference lies in the fact thatal government is increasingly understood
as one of the thregpheresof government, rather than the botttier (as is often lamented
by local government officials in PNG), although ldcks recognition in the federal
constitution and exists and operates largely astidtes see fit. There remain tensions in the
distribution and discharge of functions acrosslewé government, as well as the capacity to
meet needs. Remote and indigenous local authordtigeably face similar problems to
under-resourced and over-stretched councils ifPtuific, especially in meeting the needs of

poor, isolated and inadequately serviced communitigth a limited revenue base. As

* AusAlID financial support for the 2009-2011 Phas@UD3.4 million, while ‘in-kind’ commitments from
participating councils has been estimated at AUBllidn over the three years.
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elsewhere, Australian councils have undergone chgrgjructures and functions over time
(Caulfield 2003). Most recently, in 2008 a largemmer of Queensland councils went
through significant amalgamations which resultedhiits in their socio-economic character,
as well as revenue streams (State of Queensland).2B0 these factors impact on the

capacity and readiness of Australian councils tbig@pate in international partnerships.

Reflecting the current majority rural populatior2¢8) the overwhelming number of PNG

local authorities are rural councils (273, or 91%gvertheless, it is arguably in PNG’s

rapidly growing urban areas where the pressuremdgadocal authorities are most acute

(Connell 1997). Very few of the country’s 26 urbasuncils have the financial and human
resources to adequately perform their roles andcgefunctions. Many are caught between
declining opportunities to raise revenue from dedld poor urban populations, and

perennial annual tensions with provincial and melogovernment in securing grants and
their share of redistributive funds (the Organievijarovides for revenue sharing across local
governments but rarely does this system functidecately or transparently). As a result,

municipal councils are often left with little motban subsistence funding, and a great
proportion of local government budgets are spemaying approximately 6,500 councillors

and council staff.

It is important to note that local government, éimel decentralisation experience in general,
has a number of critics. After nearly two decadédecentralisation questions remain
regarding the means and ends of supporting locdieban addressing the many needs of
communities. Schoeffel (2003) provides a usefulrsany of the dangers in seeking answers
to governance problems in the Pacific solely thiowgfocus on local government. In
particular, arguments in favor of decentralisatisran antidote to the failures of national and
provincial governance overlook interrelationshigtvieen levels of government. As such,
decentralisation does not transcend or compengatebrbader political failure. Local
government may in fact replicate previous problefigoor governance, a lack of resources,
corruption or ambivalence to community needs (Stab2003, p. 4). Local government has
also been plagued by problems of capacity in pltaginbut also in implementation.
Corruption has been an additional blow to crediilillustrated by the dissolution of the
National Capital District Commission in 2000. Moveo, local governments have struggled

to develop relationships with communities througtrtigipatory planning and by bridging
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gaps between bureaucratic and traditional systeses $torey 2005), as well as to establish
effective links with other tiers of government. @art and competition with provincial

authorities is prevalent in a number of provindete( 2004).

4. Case Studies

This article examines the experiences of four lecaincil-to-council partnerships under the
GPS programme. In so doing it draws upon a numbsowrces. These include key design
documents of the GPS in both the Pacific and glgbeadviews of the Australia-Papua New
Guinea partnerships conducted over the past fiaesyeritical reflections of staff involved
in the programme; as well as discussion which fglaeke during a dissemination workshop
involving partners in the GPS from both AustralindaPapua New Guinea, held at
Noosaville, Queensland on 29-30 May, 2008. The @eepf the workshop was to draw out
the key lessons from the respective projects, ddily focusing on any approaches and
policy recommendations which would be relevant emald be shared more widely in Papua
New Guinea and Australia. Key participants includedal government officials from
Australia and PNG; representatives from the PNG abriiocal Level Government
Association (PNGULLGA), Australian Local Governmefssociation (ALGA), and the
Queensland State Department of Local Governmerd; adficers of the Commonwealth

Local Government Forum Pacific Projéct.

The four partnerships are first described andoality assessed with regards to their progress
and against the objectives of the CLGGPS, in otdedraw out lessons on the role of
international partnerships in developing and stifeeiging local government. In particular
the case studies are assessed against the cootividgeof more effective service delivery;
improved planning and management performance; &edcapacity of local councils.
Overlaying this is the expectation of improved gmamce and increased benefits for poor
and disadvantaged groups. As will be evident thiedt a straightforward task. In order to
ensure flexibility and respond to the core goalgafticipating councils, each partnership

defines its own objectives and pathways. While thisws for responsive and organic

® The author was responsible, with CLGF staff, fiting an evaluation of findings from the Noosamilkorkshop.
This article builds upon but also departs from tieatew, in offering a more critical reflection thfe GPS. In so
doing the comments herein do not necessarily tetthecviews of CLGF staff on the progress of theSG® date.
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approaches to problems identified by both Austradad Papua New Guinean councils, it
does make comparative and conclusive inferencesdbas a common set of indicators
difficult.

The Good Practice Scheme has been supporting fmurcd-to-council projects (and one
local government association to association prpjecPapua New Guinea, each of which
has been addressing issues identified as priobiiebe project partners. These issues have
included waste management, town planning, inforonatiechnology, regulatory services and
corporate planning. This article will focus on therent partnerships linking Townsville and
the National Capital District Commission (Port Msing); Orange and Mount Hagen; Cairns

and Lae; and Noosa (now Sunshine Coast) and A(ddne Bay).

Townsville Regional Council ° and National Capital District Commission

Before joining the GPS in 2002 the National Capaétrict Commission (NCDC) and
Townsville had an established sister city relatmps(since 1983). Under the GPS both
partners have endeavoured to improve the planrapglality of NCDC by strengthening the
Regulatory Services division. To date, this diwsioas struggled to formulate plans and
carry out its functions, including developing stgit evidenced-based policies which can
respond to the multifarious needs of the estima@@|000 population of Port Moreshy. As
such the NCDC has become a notable bystander igréveéing informalization of the city’s

development.

The Townsville-NCDC partnership (known as ‘HeturaFriendship) has taken place in two
phases. Phase One of Hetura encompassed the gefae2006, over which the focus was
on building the capacity of the NCDC’s Regulatorgnfices to improve its planning
capability and increase levels of compliance (TQCINC 2007). This involved technical
exchanges and training where Townsville City Columecobvided expert advice on key
problems; in particular how to develop sound bussneractices through strengthening
organizational (departmental) structures; increabimman resource capacity and enhancing
performance; developing better policy formulatioperational procedures and information
technology systems; and strengthening financial agament and corporate information
systems (NCDC/TCC 2008).

® Formerly Townsville City Council until its amalgation with an adjoining council in 2008.
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Despite periods of political and financial turmail the NCDC, Phase One of Hetura was
largely seen as successful in terms of achieviegtgr information technology (IT) capacity,
development control of food outlets, and approvastoategic plans such as the National
Capital District (NCD) Urban Development Plan, Pieloresby Town Local Development
Plan, and the NCD Settlements Strategy 2007-20ké4sd have all provided frameworks for
the future planned growth of the city and set jitiies for infrastructure development, though
notable problems with implementation and key stal@dr buy-in remain. There were
modest improvements in operational proceduresrateggic planning, compliance processes,
customer services, records management and debtemycdAs part of this a website was
launched in 2005 (www.ncdc.gov.pgyhich makes planning documents, application
procedures, forms and service charges availablmegnthough very few of the city’'s
population have access to the interh@provements in the IT capacity of the NCDC were
made at a cost of approximately K1 million (A$47mp (TCC/NCDC 2008).

Hetura llseeks to create a ‘one stop shop’ of regulatoryices, supported by ‘state of the
art’ technology to improve services, manage custoar@ planning applications and
improve enforcement (including cost recovery). Tias resulted in improving the rating and
revenue performance of the NCDC (CLGF 2008:10)}ddition, efforts have also focused
on developing more effective strategic plans fa tity’s growing number of informal
settlements; and creating better integration oNB®C with key government agencies. The
lack of such relationships has frustrated a nurobpbotential initiatives in the past. Hetura Il
has thus focused on creating a more dynamic gomeenstructure which involves a project
steering committee at management level to setttiagegic direction of the partnership, as
well as more regular visits and exchanges of gtafluding technical officers). ‘Learning
clusters’ in specific areas of capacity need hawerged between NCDC and Townsville
staff.

Though portrayed as successful a number of consdrhave also been apparent in Hetura,
which reflect the difficulties faced in transforrginnstitutional governance and systems.
Restructuring of human resources has proved aataldifficult process. Though a number
of new policies and regulations have been developeablems with enforcement remain.

Penalties for violations of planning codes, envinental degradation and so on remain

insignificant and/or unenforced. The Settlemeng2007-2011 has made limited headway,
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as it has weak links with many of the communitiékecied, as well as to other key
government departments, such as the Ministry ofdsaand the Office of Urbanization
(which has its own set of urban policies). The afsmplementation, in effectively dealing
with the housing conditions and service needs ofeatimated 60% of the NCDC's
population who live in informal settlements, isiestted at K36 (A$17) million. This is well
beyond the financial capabilities of the NCDC amy ktakeholders. Engagement with the
broader population, especially the poor, remairrsoma While enhanced financial services
and technology have increased internal capacity twed potential for greater revenue
streams, the broader governance goals of creasisgonsive, efficient and ‘pro-poor’
institutions can be considered, to date, as largeipet. One of the lessons from Hetura is
the challenge which lies in the transfer of besigstems and more comprehensive planning

to the level of program delivery and management.

Orange and Mount Hagen

The relationship between Orange City Council argrttunicipality of Mt Hagen is notable
for its longevity, dating back some twenty years.Hiéigen is a rapidly growing Highlands
city with an estimated population of approximat®,000. It faces considerable challenges
in managing the growth of informal settlements #rel complex social relationships which
characterize its geo-cultural setting. A numbeinifiatives addressing land use, capacity
building and town planning have been launched enpiiast but with limited success. Overall,
Mt Hagen council remains a relatively fragile ihgtion facing considerable pressures and
demands. This was highlighted in mid-2008 with tiegar collapse of the council due to a
financial crisis, in part ensuing from a standofthaprovincial government over a lack of
funding and leading to a cessation of municipalises and functions (Radio Australia
2008).

Since joining the GPS programme the partnershipvdmt Orange and Mt Hagen has
encompassed developing land use maps and strgpémis, creating more pedestrian
friendly spaces (walkways and crossing points), amaducting settlement surveys.
Initiatives have also included dealing with solidste management issues, with staff from
Mt Hagen attending an international waste confezencAustralia in 2007. Refurbishment
of the market place has also been completed. Thesemplishments reflect a strategy of

creating ‘demonstration’ projects which impact pesly on people’s lives and are
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associated with local government as a service gesviOf some significance, senior
provincial politicians have been invited to openioglebrations of new projects, thus
utilizing opportunities through projects to builtbbder support for the Mt Hagen council as

well as the GPS in general.

There has been a focus on planning and on the gsoaok defining and implementing
planning priorities. In 1999 Mt Hagen approachea@r@e for assistance in developing an
Urban Development Plan (UDP, 2007-2017). In 2003 was completed and approved by
the National Lands and Physical Planning Board.nFitbe Plan, a humber of strategic
directions in land use, waste management, liveliheopport etc were identified, which
provide entry points for future support and dirextiBut achievement was also measured in
terms of the capacity building of staff in developithe plan, as well as the consultative

processes with communities which established kegsef the city and its residents.

The partnership has also looked at ways of supgpaconomic development opportunities
for women through the export of crafts, string bagd other handicrafts to Orange. Though
in its early stages, this represents an attemptdaden cooperation between Orange and Mt
Hagen toward creating opportunities for enhanceelihoods, as is evident in the case of

Australian partnerships with Timor Leste (Spence idimnes 2007).

The relationship between Orange and Mt Hagen isadé¢ in terms of understanding the
dynamics of long term partnerships but also intthasfer of improved institutional systems
to services, infrastructure and participatory apphes to planning. Coupled with the
development of an urban plan for Mt Hagen, propeetners have strategically delivered and
heralded small scale projects which positively iotpan lives, such as a cleaner central city,
new footpaths, improved traffic islands and safealkways. Nevertheless, given the
substantial growth of Mt Hagen, modest gains imastfructure and services can easily
become overwhelmed by demands and needs. Sustgroggess in council systems and
capabilities as well as providing essential servigéll likely be an ongoing challenge

requiring significant innovation and investment.
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Cairns Water and Lae— the Asitawa Waste Management  Strategy

Cairns and Lae have been working together sinc€ 2d0an integrated waste management
strategy for the city of Lae for a number of yedrae, as the second largest city in Papua
New Guinea, functions as an industrial hub andntiost important metropolitan centre of
the Momase and Highlands Region. Waste managem@atiicular has been identified as a
great challenge for the local authority to mandgeesponse, Cairns has provided technical
expertise and advice in the development of an gpjai® waste management strategy. As a
way to raise a sense of community awareness ambgyjhae council named the project in

their local dialect ‘Asitiwa’ Waste Strategy, meagi'caring for our waste’.

Following donor (AusAID) approval of the programm@airns commenced a scoping
exercise to assess the waste situation in Lae addteliminary discussions with the Lae
council on how a waste strategy could be developdah initial agreement settled on

activities over a period of six months. It was adgpeed that contributions were to be made
in-kind by partners. This included staff time anthey resources needed to support the

project and to equip project staff with necessanyigment.

The scoping for the project included consultatiomsh council members, managers,
stakeholders, business and academic institutiotesd consultations resulted in the
preparation of a Draft Waste Management Developn&mnategy framework and the
establishment of a Project Steering Committee Waaild be responsible for planning and

execution of project activities as well as overablementation of the strategy.

The development of the strategy was planned torcineperiod 2004 to 2014 and provide
integrated solutions for waste management. Theeglydocuses primarily on responding to
emerging environmental problems through institidlocapacity building, in particular by
developing and implementing a waste minimisatiomgpgmme and Master Plan for Waste
Development; by educating the public on solid wastidblems; by improving public health;
by encouraging the recycling and safe use of oogarid inorganic waste; and by
establishing a landfill which could deal with derdarover a twenty year period (LULLG
2003).
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Despite this planning process the waste managewsteategy has still to be formally

launched. In the words of a Lae local governmefitiaf: “a six month project has taken us

seven years!” In large part this is because thatiogiship between Cairns and Lae did not
progress past the planning stage. The focus washenPlan’, but there was a lack of

resources and ability to implement those good tidas. Budgetary support for the project
did not eventuate, beyond that for some travelaoikshops, and this led to confusion over
responsibilities on how the project could procé&fithout adequate and secure funding for
implementation, available land for new landfill, adequate infrastructure support, the
capacity of Lae to implement a sustainable progranmade even launching the project
problematic. In addition to the lack of physicablasther resources, staff in Lae lacked the

technical capacity to take ownership of the oriboigectives.

In essence ‘the Plan’ became the end of the pahiprrather than the means of broader
change (CLGF 2008:12). Partly this was due to éhationship being one between the Lae
council and Cairns Water, a business arm of Cabitys Council. While this offered a high
level of technical expertise, there was a lack@fegnance strengthening to create capacity
for implementation. The project received little inpor commitment from other key
government agencies and landowners. It also suffen@m staff changes at Cairns City
Council. This lack of institutionalization of thegpect left it without champions and as a

result it has failed to take root.

Sunshine Coast Regional Council and Alotau

The former Noosa council and Alotau commenced tpaitnership in 2007, shortly before
Noosa was amalgamated with adjoining councils tonfahe Sunshine Coast Regional
Council. Following scoping visits by Noosa officgalo Alotau in 2006, the two councils
agreed to work together to improve solid waste mamant services in Alotau, and in
particular to develop a waste management plan. &asinagement was chosen as Noosa
council had a number of staff with necessary exgmrknowledge and interest, and this also
matched Alotau’s needs and strategic prioritiegh@lgh Alotau’s population is only around
10,000, the town suffers from significant waste masagement which has the potential to

negatively impact on the area’s strong tourism miidé (Noosa Council 2008).
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The partnership has sought to increase financeduiees for waste management and the
council’s other activities through enhanced ITIskénd systems, especially in order to aid in
billing and cost recovery. Decreasing the amounittr and improving the dump facility
were also important objectives (SCRC 2008). Reddtee been evident in the development
of a workable billing system after installationgtbreation of limited short term employment
opportunities for youth; increased responsibilitydaownership over installed litter bin
stands; and the creation of a local litter contminmittee that supports and promotes the
GPS initiative through providing community and sth&lder feedback. The creation of such
a committee was seen as a way to publicize a&évitis well as to develop a sense of
community responsibility in supporting projects.efé have been efforts in community
education on solid waste management and its raktiip to health and the tourism potential
of Milne Bay, as well as initiatives to engage ttwmmmunity more in waste separation,
collection and service functions. Radio programimage been used to increase knowledge
of projects and of environmental issues in gen@a@RC/ALLG 2008b).

The financial limitations of the Alotau council ram an impediment to improving service
delivery. Alotau council has a very limited reversieeam and relies heavily on grants from
provincial and national government to maintaindfgerations. Nevertheless, despite these
constraints a number of key objectives have beet) pagticularly in terms of promoting
community wide involvement and encouraging partmigrsvith local stakeholders through
the use of media, consultative local committees aifiering livelihood opportunities for
youth in waste management campaigns. Of the GP8 shsglies examined here, the
Sunshine Coast-Alotau partnership is perhaps mxdicé in establishing a relationship
between enhanced technical capacity, public engeggownership and improved

infrastructure and servicés.

However, limited capital and human resources hadenmoving beyond modest projects
potentially problematic. Also, concern that newhtealogy may displace workers has meant
that solutions to waste management problems hadetdiamaintain jobs as a primary
objective. To ensure that processes and infrastreictan be sustained locally and not result
in the loss of employment, projects necessarilyehv be small in scale (SCRC/AALG

2008a). However, weighed against this is the needst increased capacity to implement

" No doubt the small size and relative safety oftéloare important factors here.
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successful projects at a scale sufficient to puahgible evidence of achievement. The
Alotau experience, when evaluated in comparisahedarger Papua New Guinea councils,
illustrates that strategies of capacity buildingl dhe exercise of such capacity should be
sensitive to and reflect the norms and expectatdrt®mmunities, as much as any ‘model’

of local government ‘good practice’.

5. Conclusions: Themes and lessons from the partner  ships

A number of important themes and lessons emerge fhe GPS in Papua New Guinea in
understanding relationships between local goverimeapacity, service delivery,
democratization and poverty reduction. The firsthiat time, and the building of trust and
relationships, is a critical factor in successfutammes (see Swain and Tait 2007 on the
issue of trust in effective planning). Sustainietationships has required participation and
involvement from elected leaders as well as tedirgtaff. Problems have emerged when a
succession strategy was not in place to deal witinges in staff. Taking time in order to
scope projects which are realistic, affordable, ezl be sustained locally has proved to be
important. In the case of Orange and Mt Hagenak tmore than a decade to build trust and
partnerships in order to move forward. Though thigresents a longer process than most, it
does indicate the importance of time as a factorr@ating successful partnerships which

result in tangible outcomes.

Successful interventions also needed to go beyamglesissue projects and extend into
much longer and broader strategies that drew tegettrange of stakeholders, especially
civil society and other tiers of government. Comithyuengagement in the planning and
design of projects is critical to success, butlbeen a challenge facing all partnerships and
programmes at one time or another, and has often tmo limited. Greater community
engagement is needed at all levels of governmelRapua New Guinea, however, and is not
limited to the GPS. Devas (2001) has argued thatethare limits in the benefits of
decentralisation without a corresponding enhanceifetine voice of recipients. Advancing
the rights and power of citizens is integral to ioyed governance (IIED 2004). In contrast
‘supply side’ training can prove ephemeral and Wedlked to better development
outcomes (Klitgaard 1997). Much can be learned fiooth the Orange/Mt Hagen and
Sunshine Coast/Alotau partnerships in terms obles$rom community engagement, and in

transferring gains in technical capacity into olabte improvements in planning and
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implementation. While developing the capacity ofdbinstitutions to manage themselves
and their financial and other systems is importdardannot be an end in itself. Indeed, it is
arguable that capacity and legitimacy results ashrfoom ‘doing’ development through

collaboration, as from improvements in design alagmng.

Financial and other forms of capacity must be stighlly assessed. As a form of
development assistance, the GPS has been deseasbeasty cost effective (in part through
the use of in-kind resources and time) (Mellor 28p4 Overstretching in terms of
commitment and expectations is an ever-presentetabgt there has to be real operational
activity, and councils must be seen to be doingetbing tangible for the community.
Where success was evident it typically involvedréngental gain, learning and adapting,
rather than starting from a position of expectimgriediate results. In essence, this involves
developing local governments into ‘learning orgatiens’ rather than ‘training recipients’
(Jones and Blunt 1999). In particular, Australiayurtcils participating in the GPS have
learned that there are inherent limits to rapidgjeaand acceptance of new ideas, as well as
a need to address concerns about the potentiattropahange — especially if this involved
legal matters, whole-of-government buy-in, or sewvesiissues such as land tenure. Projects
which depended on the coordination of a numbetaifeholders were typically problematic.
Planning in the first instance for what the parsnepuld control, while progressively

building relationships with other key stakeholdegpeared to be the basis of success.

Effective projects appeared to involve a high degskinnovation, collaboration, and trial
and error. There are clear limits in the experabdustralian councils working within the
Papua New Guinea socio-political and developmetiemiWhile there are exhortations to
develop ideas and partnerships, over time andtsangd context, the political and cultural
environment in which planning, decision-making dantgblementation must take place is
perhaps less well understood (Sanyal 2005). Buldsustained partnerships with
communities remains a challenge as much as an tymityt partly due to the vagueness of
who these target populations are, the nature aof treeds, and how local government can
play a role. This is a broader challenge facingegoance at all levels in Papua New Guinea:
what are the needs of communities and how can thesebe met? While the GPS, as a
technical programme, can assist in several aredscaf government responsibility, it can

only play a small part in addressing these broallalienges (May 1999; Schoeffel 2003).
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Overall, therefore, the Good Practice Scheme pangpdocal and regional councils in
Australia and Papua New Guinea offers mixed evidemat valuable lessons on whether
such partnerships can make a significant differéadbe capacity and performance of local
government, especially with regard to service @glivand poverty reduction. That the
evidence is mixed is not altogether surprising, does not represent a failyper se Local
government remains generally unproven in the Rad#iands context, and this provides
opportunities of sorts. The GPS experience offeigpert for the benefits of approaches
which result from smaller scale and locally susihle approaches to meeting needs, rather
than large scale planning and technology transfeichwover-extends the financial and
human resource capacity of councils, or which fealgarner enough political support for
change. This also points to the importance of wtdading the context in which change
takes place, the stakeholders involved, and thidiions of local government. Experience
has also supported the importance of strengthelingl government through broader
democratization and capacity building of commusitie ‘doing’ development. Improving
the quality (and quantity) of service delivery thgh local government can add to the
integrity of institutions and the democratic pra®s which support them. Linking
improvements to local government capacity, improgedvice delivery and democratic
accountability with provincidland national development plans is also likelyedrbportant

if gains made are not simply to produce “a pockieemwhanced capacity in unchanged
surroundings” (Jones and Blunt 1999, p. 391). $émalar vein, opportunities also need to be
taken to broaden the nature of GPS programmesasdottal government partnerships act as
catalysts of development and increased exchangeebatcommunities in Australia and

Papua New Guinea.
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The Speaker’s Conference

UK Prime Minister Gordon Brown would surely lovestpolitical legacy to include a
significant contribution to constitutional refori@ertainly he inherited, on succeeding
Tony Blair in 2007, a substantial agenda of unfied constitutional business:
devolution, House of Lords reform, the electorasteyn, a bill of rights, a written
constitution. Two years on, though, major progressany of these ‘big’ topics seems
most unlikely before a probable 2010 General EectWhich might mean a rather
modest constitutional legacy, based mainly on bmiggome prerogative powers under
MPs’ scrutiny and control, and, in other compasdtivminor ways, boosting the role of
Parliament. One such low profile, though not uninigat, initiative is Brown’s revival
of the Speaker’'s Conference, a constitutional detat many supposed had become

extinct with the creation in 2000 of the ElectaCalmmission.
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They were always rare, but there were five occasituring the 28 Century when the

Prime Minister asked the Speaker of the House ah@ons to establish and chair
conferences of selected parliamentarians to redigtaiy agreement on reforms to
electoral law. The first, and arguably most sudegsswas in 1916-17, its

recommendations resulting directly in the 1918 am¢hisement of women over 30. The
1965-68 Conference played a part in Britain becgntire first West European country
to lower the minimum voting age from 21 to 18. Tpresent Conference is the sixth,
proposed by the Prime Minister and approved by MPdovember 2008. Chaired by

Speaker Michael Martin, its central task is to:

“make recommendations for rectifying the disparity betmvethe
representation of women, ethnic minorities and disabled peopleei
House of Commons and their representation in the UK popnlai
large.”

The Conference is, of course, anything but thet firsdy to address the topic of
representational disparity or diversity in UK gawerental institutions, but it is the first
of such standing whose whole presumaidon d’'étreis to make recommendations for
statutory change. Redressing the under-represemtati minority groups, the PM
appears to be suggesting, requires more than ttlemeaning exhortation of party
leaderships and the campaigning of interest groltpsiay demand reform of the
electoral system itself and of electoral law. Ananing to the focus of this commentary,
if that is the case for parliamentary representatiohy should it not also apply at local
level — at least in England and Wales, whose cdsiiace elected by exactly the same

plurality or ‘First-Past-The-Post’ electoral systamthe House of Commons?

The statistics of representational disparity

The disparity referred to in the Conference’s teohseference is easily demonstrated.
There are a rather extraordinary 646 Members ofUKeParliament’s lower, elected
chamber, the House of Commons, 125 or 19% of whoenwsoomen. Of the 193
Conservatives, just 17 or under 9% are women, cosdpto Labour’'s 94 or 27% —
thanks in part to Labour’s use of all-women shsidlias described below. The 19% total
puts the UK 68 out of the 188 countries in the Inter-Parliameptdnion’s ‘league
table’ of the percentages of women in the worldisianal parliaments — a table headed
by an assortment of countries united only by tleeitural, constitutional or statutory

commitment to promoting women'’s electoral prospeBwanda (56% women MPs),
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Sweden, Cuba, Finland, Netherlands, Argentina (A%} Denmark, Angola, Costa
Rica, Spain, Norway (36-39%) (see Game, 2009, p.167

There are 15 black and minority ethnic (BME) MP3:Lbbour and two Conservative —
2.3% compared with 8% of the UK population as a hdhe number of known
disabled MPs is smaller still — partly becausehofe who, like the PM himself, blind in
his left eye following a teenage rugby accidenth@y don't regard or declare
themselves as impaired. Even with this qualifiaatithough, the true figure would most
likely be well below the 9.5% of adults describitigemselves in the 2001 Census as
having “a long-term illness, health problem or 8ifgy” that limited their daily

activities or the work they could do.

On all three characteristics, local councillors mrare reflective of their electorates than
are MPs, although especially in the case of worhendisparity is still both substantial
and seemingly entrenched. In 2008 the proportionwoimen among the 22,300
councillors on Great Britain’s 442 principal localthorities reached, for the first time,
30% (LGA/IDAA 2008). It had taken exactly 100 yearssince the 1907 legislation
permitting the election of women to all-purposedlocouncils — to reach this symbolic
milestone (Game, 2009, pp. 154-57). At recent ratgsogress, it would take most of a
further century to approach gender parity. At leasinen’s representation is increasing.
The proportion of BME councillors is currently fal — from 4.1% in 2006 to 3.4% in
2008 — although most of this reversal is attriblgdb the Labour Party’s heavy loss of
seats in all recent sets of local elections. Istimgly, the 13.3% of self-declared

disabled councillors is actually higher than th&28.Census figure.

These representational disparities can be seenrest donsequences of the major
parties’ largely unregulated candidate selectiorrketa, and, just as with financial

markets, it seems that at least some of our pialit; albeit late in the day, are coming to
recognise that perhaps there is a case for graatwention in these markets, and
maybe even recourse to the law. For the evidemoagly suggests that almost all the
countries that have managed noticeably to increéhseelectoral chances of under-
represented groups have done so through electgstdnss and regulations that foster
that objective. The UK, on the other hand, hasohistlly had an electoral system that
restricts representational diversity, reinforcedsgspect of the operation of its parties, by

alaissez-fairepolitical culture.
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Electoral engineering and the representation of min orities

Just as civil engineers design houses, roads aidgelst electoral engineers design
electoral systems. Given the specifications, they groduce systems to achieve almost
any desired outcome: simplicity, proportionalityclusiveness, ‘strong’ and stable
government, higher turnout, voter choice, minimatievwastage, exclusion of extremists
— including the outcome that concerns us hereeas®d representation of previously
under-represented minorities (‘minority’ being useste of women in obviously a purely
representational sense). The world’s leading efettengineers are the International
Institute for Democracy and Electoral Assistane($or example, IDEA 2005) and it is

their approach that is summarised here.

The IDEA design model comprises three main eletgystem variables:
« District magnitude — the number of representatelested per electoral division
at any particular election
* The formula — that determines how the winner omens are decided
- Ballot structure — whether the elector votes focaadidate or a party, and

whether they make a single choice or can esmeseries of preferences.

Each variable can have its impact on the chancesiobrity group candidates being
nominated and elected. With district magnitude, fexample, multi-member

constituencies permit party selectors to nominalistaof candidates. To maximize the
appeal of their list, they are more likely, the seaing goes, to nominate a diverse,
‘balanced’ slate than if they were picking just orendidate. The greater the district
magnitude, the longer will be the party lists ofmoees, and the greater the likelihood of

candidate, and eventually representative, diversity

Bringing the three electoral system variables togetboth a priori reasoning and the
international literature (DCLG, 2007b, pp. 22-24jggest that party-centred, multi-
member constituency systems of proportional reptesen (PR) are the most
favourable combination for the election of minorgyoup representatives. As for the
least favourable combination, the picture is evementlear-cut: it is the mostly single-
member constituency, candidate-centred pluralisgesys that until recently were all that
voters in Great Britain had experienced: “This isglbal tendency. Women's

representation in parliaments in the world is abtwice as high in countries with PR
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electoral systems as in countries that use majphisality electoral systems” (European
Parliament, 2008, p. 10).

Since 1998, however, elections in parts of the Wehbeen transformed. The new
devolved governing bodies — the Scottish Parliaimbet National Assembly for Wales,
the Northern Ireland and Greater London Assembliese all elected by PR systems
based at least in part on multi-member constitlesndnd in 2008 Scotland changed its
local electoral system from FPTP to the more propoal Single Transferable Vote

(STV) — a candidate-centred system, but one atpainieag multi-member constituencies.

The case for electoral reform was naturally, themesfamong the topics addressed by the
Councillors Commission, set up in 2007 with effeely a local government version of
the Speaker’'s Conference brief: to identify bagideterring people from standing for
election as councillors and to recommend ways afeiasing councillor diversity. A key
recommendation of the Commission was that, follgwicotland’s change, English
councils should be able at least to pilot STV (DCRG07a, Rec. 21). Despite her
professed commitment to both the principle of loegberimentation and the cause of
councillor diversity, Hazel Blears, the cabinet isier responsible for local government,
chose to reject this recommendation, among othiershe Government's official
response to the Commission (DCLG 2008, p. 67). idwrt Ireland councils have used
STV since 1973, now all Scottish councils, but m@lish council was to be allowed
even to test it. One implication of which would se¢o be that, if any marked
improvement is to be made in the so-called ‘detigBpepresentation’ of our councils —
looking, feeling and acting like the people theypmrt to represent — English reformers,
like those in new and transitional democracies Uimgi to take the Scandinavian

incremental track to equal political representatimay have to look to quotas.

Quotas — how they work

Electoral quotas are a form of affirmative actian Help under-represented groups
overcome obstacles preventing them from partiaiggith politics to the same extent as
certain other groups. They entail specifying that under-represented group must
constitute a certain proportion of the members @bdy — a party’s candidate list, an
elected assembly — and, for the policy to be effecspecifying also the sanctions for
non-compliance. The idea is to bypass the endletmtds about why the under-

representation exists, and place the responsilfiityredressing it not primarily on
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members of the under-represented group themselwdgspn those who control the

recruitment process.

The recent spread of electoral quotas has beentlsatiwhile the simile is hardly a very
positive one, it has been likened to a fever odepic. There are several different types,
but, following Dahlerup (2006, p.19), they can beefully arrayed along two
dimensions: the body responsible for the quotaesystand the part of the electoral

process — nomination, selection, and post-electitmat the system targets.

Legal versus voluntary quotas

Legal quotasare either part of a country’s constitution orabished through election
law. They apply to all political parties and orgsations participating in the specified
elections, and should stipulate penalties for nomygiance: fines, candidate
disqualification, and ultimately disqualificatiorf the offending party. If effectively
enforced, they can provide, as in countries asrgévas Rwanda, Costa Rica, Spain and
South Africa, what Dahlerup calls a fast track torenequal representation. According to
the IDEA’'s Global Database of Quotas for Womeh5 countries in 2009 had
constitution-based quotas for their national parkats — including five Commonwealth
nations: Bangladesh, Guyana, Kenya, Tanzania amedég— and 45 (in some cases the
same countries) had quotas based on election lagallquotas operated at the sub-
national level in 34 countries, the Commonwealtpresented in this instance by
Bangladesh, India, Lesotho, Namibia, Pakistan,r&ieeone, South Africa, Tanzania

and Uganda

Voluntary quotasare those adopted and set voluntarily by politmatties. They may
exist alongside legal quotas, but otherwise theynat legally binding and there are no
sanctions to enforce them. The IDEA listed 169iparin 69 countries claiming to use
voluntary quotas. Many of these countries are Eeaop including about two-thirds of
the 27 European Union members, and, ever sinceaguwere first introduced in
Scandinavia in the 1970s, reliance on the commitraed integrity of political parties
has traditionally been the preferred European gy, although it has received little
attention so far in the UK, Europe is changing.dgdeh led the way, introducing a
gender equality law in 1994 that was subsequeritBngthened and extended to all

elections. France followed in 1999 with a ‘Parigyarm’ amendment of the Constitution,
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and since 2005 Slovenia, Portugal and Spain hdvpaaked equality laws that are

binding on all political parties.

Results-based versus pre-selection quotas

Results-based quotansure that a certain number or proportion ofsseaan elected
body is reserved for women or other under-represegroups. These may be filled
either by regionally selected representatives opdiitical parties in proportion to their
overall share of the national vote. Pakistan isldingest-standing user of reserved seats
for women, successive constitutions from 1954 mhong for a proportion of reserved
seats in the National Assembly (60 in the 2008 tgles) and also in provincial
assemblies and local councils. Uganda, though,etléended its use to probably the
largest number of separate minorities, reserviragssian Parliament for women and for
representatives of the youth, the disabled, workansl the army, and also, on district
councils, for the elderly (see Kiyaga-Nsubuga ahth©® 2009, p.32). Another device is
the women-only ballot, the principal means by whitthanda leapfrogged to the top of
the IPU world rankings at a single election — thadldd accounting for 30% of the
available seats. Some Indian states have simikies)s for local elections — alongside,
incidentally, two-term limits that apply to men gnFor obvious reasons, results-based

guotas tend to be entrenched in either constitationelection law.

Nomination and selection quotage applied at some stage during the candidagetisai
process, the aim being to make it easier for woneebe selected as candidates in
winnable seats or, in party list systems, to beeiain a favourable position on their
party’s list. The most common variant, except ie K, is the specification of a
minimum percentage of women to be included in dypar candidate list. Zipping — or
the zebra system, as it is pleasingly known in sédfiniean countries such as Namibia —
is also quite widespread, requiring that placesaqgrarty or candidate list be allocated
alternately to men and women. In the UK it was usgdhe Liberal Democrats in the
1999 European Parliament elections, and subsegueritie regional lists in elections to
the Welsh Assembly.

Quotas for UK elections?
Electoral quotas confront a double obstacle in taes like the UK with candidate-
centred plurality electoral systems based natigraadtd mostly locally on single-member

constituencies. These countries’ choice of systethe first place reflects a preference
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for elections that produce strong, preferably singrrty, majority governments, rather
than a proportionate representation either of imge of competing parties or of specific
groups within the electorate. Secondly, this idgmal distaste for minority

representation is reinforced by the very naturé¢hefelectoral system, which makes it
difficult to apply quotas in any case. Indeed,dfiyare selecting only a single candidate
for a single electoral district, it is not justfitiilt, but impossible, to introduce both men

and women at the same time as in a party list syste

If there is to be external intervention, it effeely has to come at the nomination stage of
the candidate selection process, and the most nateyexample in the UK has been the
Labour Party’s use of all-women shortlists. Theael bheen previous, not conspicuously
successful, attempts by parties to require theusich of at least one woman on
candidate shortlists, but, in the run-up to the7L®%Eneral Election, Labour adopted a
policy of requiring that all-women shortlists beedsto select candidates in half of all
vacant seats that the party was likely to win. lasw unsurprisingly, extremely
controversial and in 1996 was contested — by twaelteled’ male candidates claiming,
to the satisfaction of an industrial tribunal, thta lists were themselves in breach of the
Sex Discrimination Act. However, 39 women candiddtad already been selected, 35 in

seats the party judged winnable, all of whom wéeeted.

The two other major national UK parties — the Cowatives and Liberal Democrats —
are both opposed to such forms of affirmative actend neither has sought to use it
even since it was legalised in the Sex Discrimora(iElection Candidategyct 2002. It
was Labour also, therefore, who, for the first #tets to the Scottish Parliament and the
Welsh and London Assemblies (1998-2000), introduaeslystem of twinning. Party
members of two neighbouring and comparably winnafaestituencies met together
jointly to select their candidates, with the reguaient that one be a man and the other a
woman. In 2004 the party instituted all-women sligist for local government elections,

and they were also used in the 2005 General Etectio

Which brings us back to the potential importancehef Speaker’'s Conference, and the
tradition that such conferences are expected tematommendations specifically about
changes in the law. The 2002 Act did the immedialteit was designed to do — namely
to exclude from the purview of the Sex DiscrimipatiAct any action by a political party

to reduce inequality in the numbers of men and woelected to political office. Parties
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could, if they chose, use devices like women-orprtists. But it was entirely
permissive — so innocuous, in fact, that the Corsgiees and Liberal Democrats did not
even oppose it. For reformers, therefore, it waprescriptive opportunity lost: an
opportunity to compel parties to adopt positivei@actto reduce inequality, to set
candidate diversity targets for other groups ad asefor women, and to institute a tariff
of financial penalties for non-compliance. Theylwik expecting such questions to

feature on the Speaker’s Conference agenda.
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1. Introduction

At independence the three Melanesian states oP#odic Islands region — Papua New
Guinea (1975), Solomon Islands (1978) and Vanuh®3®) — opted for decentralised
systems of government. In all cases a three-tistery of national, provincial and local
government was introduced, although the specifierggements and allocation of powers
differed substantially. Since that time there hasrba good deal of analysis about the
policy processes of decentralisation itself andualtbe effectiveness (or otherwise) of
national-level governance in these countries; tl wecently little has been written
about the lower levels.

This short article surveys some of the recent reseand commentary on local-level
governance relating particularly to Papua New Gai(NG) and Solomon Islands. It
focuses on both the poor condition of formal Ideakel government as well as on the
rise of informal governance-type activity at thedblevel which might be described as
‘civil society in formation’.



Governance at the Local Level in
HEGARTY: Melanesia — Absent the State

It is clear in these two countries that the formnatitutions of Local Level Government
(LLG) — with a small number of notable exceptionPNG — have not worked well nor
gained much traction as effective instruments ahiadtration and service delivery
within the communities they were established toeeln some ways this is a surprising
result given the famed diversity of Melanesia’s Breeale socio-political units which,
together with fissiparous tendencies evident inl#te colonial period, led observers at
that time to the view that these countries were fgy the transplantation and uptake of

local-level forms of government.

LLGs, however, quickly became very much the ‘poougins’ of the higher levels of
government. Indeed, major decentralisation ‘reforrims PNG in 1995 impacted
adversely on the powers and service abilities ef thGs even though the ‘reforms’
were justified in terms of decentralisation to LL@day 1999), while in Solomon
Islands the local level system of Area Councilsatzd at Independence was largely
ignored at the national level (Nanau 1998, p.19@) then abolished in 1996/7 (Cox and
Morrison 2004). At the same time those ‘reformgl ditle to enhance the presence or
effectiveness, at the local level, of the otheels\wf the state — Provincial and National

government.

In the absence of effective formal logalvernmentmost villages and communities have
governed their affairs according to customary rudes localised practices that have
evolved and adapted over time. In PNG there wede wiariations in the ways clans
organised and conducted socio-political affairs their villages and communities,

consistent with that country’s immense diversity lotal languages, cultures and
topography (Rowley 1965, pp. 32-52; Jinks 1971, 37). In the smaller polity of

Solomon Islands it was possible to identify ‘trémtial governance structures’ that
provided its small discreet ‘tribal’ units with @afmework for social and economic

relations, leadership and participation (Wairiu dadbo 2003; White 2007).

The absence of effective local government, howevas, not left communities in either
country totally bereft of services. Services sustsehools and health clinics, normally
provided by governments, continue to be suppliedclhyrch missions, although the
coverage is neither evenly spread across both gesmior sufficient to cater for all but a

minority of the population. Mining companies, pawiarly in PNG, have contributed to
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the building and repair of roads, bridges and wifacilities, and have initiated local
business development ventures in the areas whee Husinesses are located.
International non-government clubs and organisatiseve built and resourced schools
and clinics — a recent hospital at Kokoda, for epi@nbeing a gift from Australian

Rotary Clubs.

Importantly, one institution of government that b&some reasonably well embedded at
the local-level across most of PNG has been thatilkdge Courts. These are dispute-
resolution mechanisms that operate under stat@wtytk though often autonomously of
the state — with local assessors adjudicating cdkesoutcomes of which are highly

contextualised and consequently of considerabld lmedibility and legitimacy.

Over the past decade, researchers and participaetsers have looked beyond the
formal institutions ofgovernmentand examined more broadly tigevernanceelated
political and community activity that is occurrireg local levels, in a sense, in the
absence of state. A significant finding in both miwies — and the major concern of this
article — has been the formation and flourishindanfie numbers of local-level groups
and associations that have organised in pursuity@fernance development and
community-related activities and objectives. Anvidrah provides a helpful distinction
between these termisical governmenteferring to specific institutions or entities ated
constitutionally, legislatively or by executive erdto deliver a range of specified
services to a relatively small geographically dedited area; whereéscal governance
refers to a broader concept defined as the “fortimriaand execution of collective action
at the local level” encompassing both “the diread andirect roles of formal institutions
of local government ... as well as the roles of infat norms, networks and community
organizations, and neighbourhood associations isuymng collective action ...."” (Shah
2006, pp. 1-2).

2. Condition of local level government
The poor condition of LLG in PNG was described @92 by the then Minister for Inter-

Government Relations, Sir Peter Barter, in theofelhg terms:

“... LLGs have proliferated without regard to cesid cost-effectiveness. At the same
time, local government councils (with honourablecaptions) have lacked financial
discipline. Much of their external income has digegred into councillors’ salaries and
allowances. Much of their internal revenue, whicks tbeen derived from fees and
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rentals, has been siphoned off by councillors aundlip servants” (Barter 2004, p.
146)?!

In May 2005 Minister Barter was similarly criticalf the abuse of LLG funding,
estimating that perhaps 80-85 per cent was “eith@sted’ or not used for its intended
purpose, through lack of proper planning or coriupt(in May, RJ 2005, p. 2). He was
critical also of the fact that more than half theyincial administrators were ‘political’
appointees who often had no experience of runningr@ince or a local-level

government and called for the reintroduction ofexitrbased career service structure.

A ‘Pilot Study of District Level Governance in PapNew Guinea’ conducted in 2004-
2005 by researchers from Divine Word Universitye tHational Research Institute of
PNG and the Australian National University in fairthe 19 Provinces (May, Ron 2005;
Haley 2005) pointed to variations in performanceoss the country and to recurring
problems of funding, infrastructure, human resosiraed the roles played by MPs. In a
number of cases, the study found that LLGs werHdogve, ‘if indeed they met at all’!

The study reached conclusions about the performaineeny District and LLGs equally

as critical as those of the Minister, although theye expressed in less blunt language.

That sorry condition has persisted. Philip MoyaO@20p. 166), himself a former senior
provincial administrator in PNG described how prmi@l governments had “hijacked
the due processes of planning, budgeting, accayiraimd reporting...and derailed the
proper constituted procedures and mechanisms toeettzat all stakeholders participate.
The losers (Moya continued) have been the vastntajof the population. Good road
networks, communications, health facilities, anddgpand services have been denied to
85 percent of the provincial population, who depeswtirely on the subsistence
economy.” Diana Cammack (2008), in a report on &@ic Poverty in Papua New
Guinea’ for the Chronic Poverty Research Centragdhddisfunctionalities’ in local
administration, insufficient funding for local peajts, politicised appointments of staff,
and lack of either upwards or downwards accouritgbA Senior Fellow at the National
Research Institute in PNG, Dr. Alphonse Gelu (iregvforthcoming; see also Esonu,
2006), reckons that very few of the three hundredi three LLGs in the country operate

effectively.

1 A prominent exception in PNG is the Province o$Bdew Britain (May, Ron, June 2005); while in Sotm
Islands local government ie effective in the Proeinf Santa Isabel (White 2007; Nanau, Waleanisif a
Wickham 2005).
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In both countries the presence of the ‘state’ was. tPublic servants rarely travelled
away from provincial headquarters and the local bexmof Parliament (whose
constituency was likely to geographically coveresal LLG units) nominally became
the representative of the state. In Solomon Isla@dx and Morrison (2004) noted that
in the absence of a local tier of government folfgyvthe abolition of Area Councils, a
‘gap’ between the provincial administration and tbeal-level had developed that had
been exacerbated by the closure of many provirstiatstations due to financial cuts
associated with the period of ‘ethnic tension’ frima late 1990s. Scales (2005, p. 141-2)
noted the constant complaints and frustrationsuddlrSolomon Islanders at the lack of
meaningful institutional change or reform and ofithdesire for government's
recognition and support for the many village-baassbciations which informally act as
service deliverers. From another angle, donors hesently expressed frustration at the
absence of local government authorities or a wdekdbcision-making structure through

which they could disburse donor-relief funding deling a tsunami! (Ladley 2009)

The trauma, turmoil, disruptions and dramatic ecoicodownturn of the period of
tension and crisig1999-2003) in Solomon Islands that led to an armmervention
known as the Regional Assistance Mission to Solonslands (RAMSI), have
contributed even further to a falling awaygufvernmenat the local level. A community-
level ‘Snapshot’ of Solomon Islands for the AusAdpensored ‘Community Sector
Program’ in 2005/6 found wide separations and digjons between communities and
the formal structures of government (Lawrence ahdnAin Eves, forthcoming). Access
to government services was seen as low, policelnawtent slight, and conflict
resolution left to chiefs and churches. MPs’ vigdstheir constituencies, beyond their

home area, were rare.

While there has been a falling awayguvernmenat the local level, there has been no
shortage of politicking. Attempts by governmentsbioth countries to disperse more
funding to rural areas through direct grants to MPsstrict Grants in PNG; Rural
Constituency Funds in Solomon Islands, the latierdéd by aid from Taiwan) have
increased the prevalence of ‘patronage’ politidsese ‘handouts’ are an unplanned and
often inappropriate disbursement of cash, whichngwdocal capacities and warp

expectations at the community level. They haveineENG to antagonisms between the
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various levels of government and in both countréeBerce politicking for access to this

resource.

Reforms to LLG in both PNG and Solomon Islandsraiein immediate prospect. Senior
PNG government ministers recognize the problemthefcurrent decentralised system
and various government agencies including the MNatioEconomic and Fiscal
Commission and the Public Sector Reform Advisorgupr(Government of PNG 2006;
PSRAG Second Report, July 2006) have advised th& Bhivernment on steps towards
LLG and broader governance reform. A public diaegovolving interested groups on
fiscal decentralisation is in train, but as yetréh@as been no strong commitment in
policy or resources towards resolving these institial problems. Reform in Solomon
Islands hinges to a large extent on a long-runfing currently faltering) constitutional
reform process established to consider the prospecta federalist state structure known
as the ‘Constitutional Congress and Eminent PerAdnsory Council’. Among reforms
proposed that would affect LLG are the delegatibragthority to the provinces (or
states) to provide for lower levels of governance appropriate, and for the

constitutionalisation of ‘custom’.

3. Governance activity at the local level: inthe a  bsence of state

The past decade, as noted above, has witnessedhanal of community-based groups
forming in many locations and becoming active asraswide and diverse range of
activities in both PNG and Solomon Islands. Coiety these groups may be
considered a part of the nation’s emerging ‘cietisty’; a largely indigenous ‘organic’

process now aided, to some extent artificiallydoyor programs and funding which are

designed to promote good governance and democgacyas.

The variety of such groups, associations and osgdons is wide. Some operate at
national level with knowledge of and connectiongid@ernment, donors and parts of the
private sector. There are many organised, non-gavent/non-state organisations that
approximate the description of a local ‘non-goveeninorganisation’ (NGOSs). There are
even larger numbers of community-level organisatiand associations, usually with
intensive local foci, that may be categorised asroanity-based organizations (CBOS).

2 Dinnen (2003 p. 6) discusses the conceptual diffes in defining ‘civil society’ and its presumeales in the
political and social development of Melanesia.
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There are similarly based associations that havbisais orientation; sometimes
resembling old-style, savings-and-loans societie$, other times being more
commercially focused. The ‘business developmenbdatons’ of the late-colonial

period seem to have faded from fashion. (The AlistraCouncil for International

Development estimates there to be 57 Australian BI{BPNG and 20 in Solomons; 20
‘registered’ local NGOs in each country; and huddref CBOs.)

Churches of various denominations, in themselvabhgps the strongest NGOs, are
widespread across Melanesia and have spawned (@erdte in tandem with) other
associations, particularly women’s clubs and grodyssnoted above they fulfil a quasi-
governmental role in health and education servelevery across Melanesia. Women'’s
groups and associations are numerous — Alice [lodad colleagues estimating that
about 3,000 community women’s groups and 10 or maeen’s associations operate
at the national level in Solomon Islands (WairiuoB0see also Wairiu 2003, Scales
2003). At village and clan level, self-help grougssigned to improve the lot of the
community by organising collective services andvé@s — marketing, clinics, village

improvements, roads, and dispute resolution —laeeia evidence (Hegarty and Thomas,
2005).3 Issue-oriented NGOs are active, for example, olard, forestry and

environmental concerns (often linked to internadioNGOs) and operate not simply in
‘protest’ fashion, but in support of local develogmh objectives as well as conservation.

Many local groups and associations exist (in PN2he ‘shadow’ or in place of former

Local Government Councils (LGCs). Some continuedonduct the business of the LGC
(for example: meet, plan, receive and debate swonis from ward committees; issue
instructions and fine ‘offenders’ for transgressiilocal rules of behaviour, such as
unleashed pigs, showing disrespect to others, rasgassing; and carry out minor works
and repairs to buildings and local roads) even dhothe councils have not operated

formally for a decade or more.

Some groups exist alongside, or morph into, or drapiration from groups that bear
some resemblance to the so-called ‘cargo-cultgprelious decades (Regan, Cox and
Bainton, forthcoming). And in parts of Melanesi&rd are specifically designated and

% Note that some self-help groups formed also irl8#&0s in the period around PNG'’s independencee@ur
group formation is different from the anti-coloniabbilisations of the early 1970s. May, 1982.
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increasingly self-designated fighting groups andfaskols’ that engage in retribution
and/or criminal ‘gang’ activity and which may beesein the broad, as negative social

capital, though at times in the local context,wascfional providers of ‘security’.

An interesting sub-category of associations, or roomities, are those which stand
outside the ‘system’ — deliberately absenting thewes from ‘engagement’ with
government though occasionally, but quite autonomously, m@ktontact with the
state/government apparatus when it suits theiiqouéat interest or need (Minnegal and

Dwyer in Eves, forthcoming 2009).

In the nature of Melanesian social organisationstne@mmunity groups — if not all —
will have a clan or sub-clan base. Leadership @sehgroups is as yet an under-
researched subject; but aspiring big-men, motivatemnen, those with a service
orientation and (doubtless) those — young and olith-an eye on the political prize of a

seat in Provincial Assemblies or National Parliamen

The rationale and objectives of these groups asdcasions are varied, but all involve
some form of local-level organisation and most hifneeobjective of improvement in the
livelihoods and socio-economic conditions of theatupopulace, as well as of the
preservation of ‘kastom’, tradition and ‘ways deli Many link to church networks to
enhance effectiveness. Increasing numbers of graopss the spectrum are accessing
donor funding, thereby requiring some degree ahfdrorganisation and ‘paperwork’.

Mobilisation around local issues and the chartifigagendas for the enhancement of
livelihoods and service delivery, all indicate deg of politicisation and forms of ‘civic’
action that often go unrecognised by analysts, doand even at times by those in
power locally. The absence of an effective localeggomental system has denied these
groups a ‘channel’, theatre, decision-making apgparand resource provider/allocator
within which they might operate, or with which tatéract more effectively on behalf of
their ‘constituents’. Such an absence also ledves tfrequently vulnerable to being by-
passed by patronage politicking on the part ofeleeted national MP, thereby limiting

their clout and functionality.
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4. Local-level groups and associations: case studie s

Most local group and community initiatives are mall known. To illustrate some of
their character and diversity the next sectionhef paper briefly summarises some case
studies presented in the main by the organisersgblees in conferences and workshops
organised by the State, Society and GovernanceelarMsia program of the Australian
National University since 2004. It is by no meansoaprehensive sample of the types
of groups and associations concerned with govemammmunity service, confidence-

building, resource development and entrepreneactatity occurring at the local-level.

A community and development activist in the Higldarof PNG, James Ogia (2008),
related hisstori of how he and his wife set about building ‘colleetresponsibility’ in
their remote village by ‘tapping traditional not@nf group benefit for modern needs’.
Their task was to: bind together 12 villages (3,p@0ple, speaking different languages)
in a remote area of the PNG’s Eastern Highlandsipce (90 kms from Goroka) that
had had no ‘development project’ or maintenancehef school or health clinic since
independence in 1975. The community was also ¢toseparating out along individual
clan lines as a result of growing mistrust (losbohding ‘social capital’) as a result, for
example, of the younger generation not understandittural mores including ‘wrong’

or unsanctioned marriages.

The Ogias founded the Pamusa Community Developagsuciation in 2002. It utilised
the former council ward structure to select itsd&ahip group (thus allowing the ‘big
men’ of the several communities to maintain theiustomary’ status and roles).
Awareness raising was conducted from 2002 to 2a8fidr which the majority of people
agreed to associate. Key community functions inefladoads maintenance, clean water
supply, education and health clinic infrastructdegming and cash-crop improvements,
limiting vandalism, emphasising the value of comadweffort, and marketing produce to
Goroka. Problems encountered included: the losskitied and educated members (to
towns); local power plays and jealousies often iwing elements of ‘kastom’ and long-
standing rivalries; and the fact that the ‘driveo$’ change needed to be consistently
present. Some donor support was received, for ebearfgqp a nutrition program from the
Save the Children fund (Ogia 2008).
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A senior lay official of the Church of Melanesia $olomon Islands, Ms Ollie Pokana
(2008) who manages the ‘Inclusive Communities Rxogy described a Church-run
outreach program with donor funding support degigiwebuild community confidence
in the period following the ‘ethnic tension’. Theogram is aimed at strengthening
villages’ capacities for economic self-relianceadership, reconciliation and poverty
reduction. Training, counselling, mentoring, angresentational activities included
literacy programs, a ‘youth parliament’, collab@vat amongst ‘Houses of Chiefs’,
critigues of mining and logging ventures, and presorehabilitation programs for life-

skills and reintegration. (See also, Higgins 2008).

A local-level health worker, Ms Marilyn Peri (200@yovided an account of a program
which built community health care centres in thet8ern Highlands Province of PNG —
a province that had suffered an almost total ceapf services and been subjected to
armed violence on a near constant basis for thiedegade. The program, supported by
the Church of Nazerene, developed the capacityuofitfeds of volunteers to provide
health and education training, self policing (thgbuocal peace officers) and income-
generation advice to communities. It helped boraa @lliances, formulated requests for
government assistance, and played an importantinoldeveloping self-reliance and

collective responsibility in various parts of thetince.

Eric Kwa (2008), an academic and lawyer at the esity of PNG, described his role in
public advocacy, education and legal support iistisg a LLG in Madang Province to
counteract a startling rate of deforestation ingtea. In the process, concepts of ‘natural
resource governance regimes’ were developed satltatidowners became aware of the
consequences of natural resource plunder; werdezhtbextract a fair share of revenue
and royalties; were aware of the need for ‘foregirgtection’ through legislation; and
began to codify customary laws and strengthen lootktion between landowners of
various kinds such that a new landowning categorgrass-land owners’ — became

important in considerations of resource development

Rural development specialigtreddie Hombuhanje (2008presented a case study of
World Vision’s ‘Begasin Bugati Rural DevelopmenbBram’ in PNG — a large program
targeting 40,000 rural inhabitants in Madang Proegiaimed at improving health, food

security and economic status, and the capacitysédf-management. This program
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involves strong partnerships with government depents (including the national
government’s Department of Agriculture, LivestoakdaFisheries), research institutes,

LLGs, and public education radio programs.

Tingneo Mandan (2005), a former school headmadgscribed his leadership efforts
and those of his community in thlas kona’ (last corner) of the Morobe Province in
PNG to achieve ‘development through self-relianeis stori tells of a group of villages
in an isolated inland area that stopped payingstareits LLG (distantly located in
another valley) and then invested savings in srhaBliness ventures to accumulate
capital in the provincial capital, Lae, and therbulldozers so as to build an airstrip and
clear roads for the transport of produce from tiBirum valley to larger markets. He
recounts the sending of students to institutionsida the region for higher education,
and of their return to teach in local schools. Bligri is an exemplar of community

initiative for self-reliant development.

Two urban settlement leaders, Issac Wai and Paid [2805), recounted their efforts to
bring peace and order to the so-called ‘squattitiesgent’ in which they lived in Port
Moresby — a multi-cultural/multi-ethnic settlemerdacked by anomic and criminal
behaviour — by forming a ‘Peace, Good Order and t@onity Development
Association’. The association comprised leademftbe 34 ethnic communities and set
about implementing counselling and instructionabgsams on, for example, the
prevention of delinquency, the promotion of humawedopment, the status of women,
HIVAIDS prevention, conflict mediation and restavat justice, and sports participation
for its communities. Liaison arrangements wereldistaed with the PNG Police Force

and a high degree of order and community cooperatis achieved.

Francis Koburu, a village leader from the Marauvaavé eastern Guadalcanal, Solomon
Islands — a particularly conflicted area during pegiod of ‘ethnic tension’ — recorded

instructively the ways by which communities restbpeace and rebuilt relationships by
drawing on, and expanding upon, ‘traditional’ gaasce, without the central state
playing a role. The Marau Community Associationkteesponsibility for rebuilding the

school and health centre and for accessing domatsfior small development projects
(piggery, copra dryers), and in effect createdrdarmal local level governance system.

As elsewhere, there is a growing preference wilidal communities, in the absence of
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the central state playing a development and seprgeision role, to work directly with
donors (Koburu and Wairiu 2008).

The above cases offer only a small sample of teeally hundreds of groups, ‘komitis’

(committees) and associations that are activecat levels throughout Melanesia.

6. Significance?

What is the significance of this range of activily Melanesian politics and governance
when the state’s presence and authority at logelddés weak and undeveloped? Does it
foreshadow the emergence of ‘citizen politics’, theice of the people’, the ‘demand’
for better governance, or the ‘forward thrust eficociety’ that democracy builders and
donor agencies hope will invigorate the politicaigpolicy processes at both local and
national levels, thereby deepening democracy, impgogovernment, and bringing a
sense of both nationhood and citizenship? Or isahg-known antipathy to the state of
Melanesia’s small-scale, acephalous segmentaneti&gi together with the difficulty
they have in combining/coalescing for collectivéiag, likely to frustrate such political

development?

There is as yet no consensus on these broad questiotong commentators interested in
state and nation building in Melanesia. Most satsoénd practitioners in the region are
cautious in their assessments of this expandingpgeetivity. Anthropologist Lawrence
Goldman (2004, p. 12) observed of the Southern ldigts Province in PNG that:
“Perhaps the hardest task will be to overcome whsiof, and disrespect for, all forms of
state governance which is seen as a cannibal dbvamer protein.” And “Whilst politics
is perceived as patronage rather than as pariicip&ndeavour...” formal systems of

government will gain little traction.

lan Scales (2005 p. 140), an anthropologist andudtant, observes Solomon Islands
societies as having their ‘own varied solutionsétf-governance’ and suggests perhaps
a ‘poly-centric’ model of government might needot® invented. Scales also argues for
the better articulation of these kinds of orgamisatvith the state, which may do more

for development through broad-based participatiam twould ‘federalising’.
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Melanesian analysts point to ‘pragmatism’ as a idgvforce within communities.
Morgan Wairiu (2006 p. 415) writes that communitiespond to programs that assist in
livelihoods developmenhot to the more abstract (as far as they areeroed) programs
that address the functions of the state appariaibuo Ahai (2008), in summing-up the
Participatory Governance: Whose Voicethference in Madang in July 2008, notes that
communities have great difficulty in conceptualgsiigovernance’, ‘voice’ and
‘participation’ — one of the dominant agendas ohals in their efforts to improve
democratic governance. He too noted that commuhitiederstanding of ‘governance’
is pragmatic and functional: ‘service delivery’ fise ‘number one’ expectation and
understanding. Hence in his view the link is toamigedgovernmentnot to political
governanceFr. Pat Gesch (2008), a scholar at the DivinedNidmiversity in PNG, sees
donors (and governments) ‘tinkering around the gdgetil such distant time as the link
between village and government is made. Much disoground civil society, he
suggests, is wishful thinking, especially when mbfglanesian villages do not have

functioning roads, schools, clinics, water and powe

David Hegarty and Anthony Regan (2005) of thmte, Society and Governance in
Melanesia Program (SSGM) at the ANU, observed & rggowth in the stock of social
capital and an expansion of ‘transactions’, ‘intdicns’ and ‘emerging networks’ in
contemporary Melanesia; but emphasised the diffesilgroups have in collective
action, in ‘connecting’ with government, as welltas long timeframes involved in the
growth of civil society and its impact on governan@ World Bank analyst, Bruce
Harris (2007), has a positive interpretation oktemerging civil society in Melanesia
seeing it as an intersection: ‘Where the Top métBottom’. Oxfam researcher, Chris
Roche (2008), echoes Harris in seeing the samesétion or meeting place, but
embraces enthusiastically the ‘small success statsout local groups and associations
(some of which are described by the practitiondrgva), which he suggests provide

clues for donors and national governments to huploin.

The churches are often viewed as the strongesteeleaf civil society and as providing
the civil society alternative to the state. DebralMugall (2008, p. 15) concludes that,
for Solomon Islands, churches “are not ersatz statel cannot be easily harnessed for
secular agendas”; but given their strength atdballlevel “a better goal might be to help

foster productive relationships between church misgdions and state institutions”.
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Joseph and Beu (2008) speculate on the abilityhofrahes to ‘fill the gap’ should
government collapse in Solomon Islands and suggiest such an outcome is

theoretically possible, but would not be soughthyrches themselves.

SSGM Fellow Nicole Haley’s (2008 p. 19-20) receamparative research on donors’
efforts to ‘build demand for better governance’'wewer, has led her to a cautious but
still optimistic conclusion: “Demand for good gomance seems to emerge as a by-
product of a robust and vibrant civil society...pramg community demand for better
governance through civil society strengtheninglésvs complex, incremental, iterative
and a reflexive process dependent upon extendattoreship building and investment in

social infrastructure.”

The broader comparative literature on civil sociestynstructive about its potential to
build and strengthen state institutions and redptnsgovernance. Manor (2003)
suggests civil society’s success in this endeatinges to a large extent on the type of
governmental regime in which it operates: a statgry ‘medium-to-high capacity’ and
being ‘accommodative’ offering the best prospechats (2006) visits supply-side
guestions of LLG noting that the most common designbraces fiscal transfers from the
centre, with little revenue-raising from the basehich in turn discourages both
accountability to local citizens by LLGs and ‘buy-iby those citizens. He urges a
‘network facilitator’ role for LLGs in developingotintries. Francis Fukuyama (2007,
2008), who visited Melanesia in recent times, notleat patronage politics usually
defeats local initiatives, so reformers should dwipon existing social capital, minimise
the control of communities by local elites, and ®mage programs that strengthen
community driven development. Fukuyama (n.d., p) &6knowledged the relative
strength of civil society in PNG, but observed ttthe networks that would allow more
collaboration with local government appear not ¢oitb place.” Equally pertinent is his
advice to donors that civil society does not warklonor timetables, and that the task of
encouraging civil society is more akin to ‘gardegiithan to ‘engineering’ (Fukuyama
2007).

In assessing the changes occurring at local levislélanesia it is important to remember

that we are witnessing civil society ‘in formatioat the same time as those state

structures and institutions inherited at independeare still being moulded by an
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underlying political culture (quite alien to theigins of those institutions). The
Melanesian countries’ social and cultural hetereggn their developing but fragile
economies, their evolving political cultures in wiipatronage-style politics has become
prominent, the difficulty communities have in makihg around political and
governance issues, and the scarcity of communicatiannels for articulating demands,
all constitute significant constraints on the ghowhd impact of civil society and on the

effectiveness of government at the local level.
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1. Introduction

In Canada, there are many examples of respectatiorships between municipalities and
Aboriginal communities. Where Aboriginal peoplesvéaconcerns with the actions or
inaction of governments (be they federal, proviholamunicipal governments), it is often

municipalities that are directly affected by theasares taken by Aboriginal peoples to
express their concerns. To help reduce possibiflicis at the municipal level and find

shared solutions, the Ministry of Municipal Affaiasmd Housing of the Province of Ontario
has been advising municipalities in the provincetmbenefits of engaging and developing

relationships with Aboriginal peoples.

This report explores, from the perspective of GotarMinistry of Municipal Affairs and
Housing, the benefits of municipal engagement Wibleriginal communities. It provides an
overview of Aboriginal and treaty rightsthe constitutional duty to consult, the value in
developing constructive municipal-Aboriginal retatships, and examples from Ontario that

illustrate how these relationships benefited batmmunities.

! Aboriginal rights stem from practices, customsraditions integral to the distinctive culture othaAboriginal community, such as hunting
and fishing. Treaty rights stem from the signifigreaties entered into between Aboriginal people #he Crown.
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2. The Constitutional Context and Duty to Consult

Canada is a federal system of government sharm@tbwn’s constitutional roles with ten
provinces and three territories. Canadadmstitution Act, 1982 defines Aboriginal peoples
to include Indian, Inuit and Métis people of Canadad recognizes and affirms their
Aboriginal or treaty rights (Department of JustiCanada, 1982). The Supreme Court of
Canada has clarified this recognition and affiroratiincluding the protection of rights
which have been asserted, and that federal anaghgravgovernments have a duty to consult
when considering decisions that may adversely affboriginal or treaty righté. While the
court has clarified that the Crown (the federal pravincial or territorial governments) has a
duty to consult in some circumstances, the coustri@ pronounced upon municipalities’

duty to consult.

In Ontario, Canada’s most populous province, myaidies have authority pursuant to
various provincial statutes, which may, if actednipaffect Aboriginal and treaty rights. For
example, municipalities are responsible for mamg lase decisions that have the potential to
impinge on Aboriginal or treaty rights. In someccimstances, the municipal approach to
such matters is negatively affected by uncertaatigut the municipal role in the duty to
consult Aboriginal peoples. While there is a ladkclarity regarding this matter, it is the
position of Ontario’s Ministry of Municipal Affairsand Housing that there are some
circumstances in which municipalities have a duiycbnsult Aboriginal communities.
Ontario’s Ministry of Municipal Affairs and Housingas been advising municipalities that
there are benefits to engaging and developingioelstips with Aboriginal peoples, in a

manner that goes beyond possible legal requiremelated to the duty to consult.

3. Opportunities for Engagement
Municipalities and Aboriginal communities engagiegch other on shared interests and
initiatives are likely to experience greater betsetihan those limiting their interaction to the

narrow matters in which a legal duty to consult maaige. Limiting engagement to those

2 Haida Nation v. British Columbia (Minister of Forests), 2004 SCC 73 (Can LII)

http://www.canlii.org/eliisa/highlight.do?languaga®searchTitle=Search+all+CanLIl+Databases&pathfedscc/doc/2004/2004scc7

3/2004scc73.htmiTaku River Tlingit First Nation v. British Columbia (Project Assessment Director), 2004 SCC 74 (Can LII)

http://www.canlii.org/eliisa/highlight.do?languagawsearchTitle=Search+all+CanLIl+Databases&pathtegscc/doc/2004/2004scc7

4/2004scc74.htmMikisew Cree First Nation v. Canada (Minister of Canadian Heritage), 2005 SCC 69 (Can LII)

http://www.canlii.org/eliisa/highlight.do?languaga®searchTitle=Search+all+CanLIl+Databases&pathte@scc/doc/2005/2005scc6

9/2005scc69.html
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circumstances where a legal duty to consult mayriggered could potentially result in
missed opportunities to develop relationships ardedence joint success on shared
community projects. Focusing only on possible negments around the duty to consult
could result in interactions being limited to cinestances involving statutory time lines and
may be perceived as win-lose, which might lead rioraased tensions between the
communities and diminished appreciation for othpes'spectives.
There are a number of municipalities in Ontarid #r@ choosing to focus on engaging their
Aboriginal neighbours outside of the legal and ¢iomigsonal framework. Increasingly, these
neighbouring communities are recognizing that itkesagood business sense to work
together on many different issues, not just whéexre are potential legal requirements.
Meaningful and regular municipal-Aboriginal engaggrinand relationship-building can help
balance interests and achieve common objectivasiimmber of ways:

» Identify areas of mutual interest and develop jaiittatives;

* Meet regulatory requirements for community develepm

* Partner on service delivery and resource management

* Increase cultural development and youth retention.

4. Examples Across Ontario

Across Canada, there are a number| Figure 1: Lessons in Future Relations

successful examples of communitiq BYilding Opportunities

that have engaged with Aboriging

communities on broad interests ar
initiatives, rather than limiting their
interactions to the narrow matters i
which a duty to consult may arise
The following examples highlight
some experiences in Ontario. TH
eac

unique experiences of

municipality and local Aboriginal

community play a defining role in

Communities joining together to tackle
shared issues are likely to find mutually
beneficial solutions and new
opportunities for collaboration

Commitment by local leadership is
important to initiate and continue
successful relationships

Relationships will develop and evolve as
the parties gain experience in sharing

Good relationships are particularly
important in circumstance of divergent
interests.
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shaping these engagements and developing innowadiye to work together to address local
issues and needs. These examples provide broadnkego guide future relationship

building opportunities (see Figure 1).

Common Ground Working Group — City of Kenora and Gr  and Council of
Treaty #3

In 2001, the leaders of the Grand Council of Tre&yn north-western Ontario and the City
of Kenora created th€ommon Land, Common Ground initiative as a forum in which the
First Nations and the municipal government coulscdss areas of mutual concern. The
communities recognized that this initiative wouksiat in creating and maintaining ways to
live and work cooperatively, while building consttive relationships that could assist in

avoiding potential disputes regarding their shangekest in local lands and resources.

The discovery in the City of Kenora of the Rat Bgd, a key link in the historic, trans-
Canada canoe route used by Aboriginal peoples,anaspportunity for th&ommon Land,
Common Ground forum to address and resolve a potentially digissituation. The result
was that the City of Kenora and the First Natiomserable to develop a shared management

approach to protect the site.

The success of the Rat Portage agreement laid hendwork for the development of
another collaborative management agreement. Tuslagld was the site of a mill that was
closing and the private owners were divesting fitsélits holdings, including 370 acres of
land on Tunnel Island. Elders and leaders fromRist Nations worked with municipal
leaders and representatives of the private compangvelop a common vision and shared
principles to guide the treatment of the islanbhis partnership, one of alliance and sharing
between peoples, reflected the intent of the oaigldrown and First Nations treaty, and
resulted in the transfer of the land from the geveompany to a joint Aboriginal-municipal

management team.
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Serpent River First Nation and the City of Elliot L ake — Memorandum of
Understanding

While these neighbouring communities had a histofiyad hoc relationships based on
immediate need, there was recognition of the needdng-term collaboration between
municipal and Aboriginal communities. The part@sated a Joint Relations Committee
(JRC) with membership from the Serpent River Ration (also known as the Anishinabek
of Genaabaiging) and the City of Elliot Lake. T}eC provides information, options and

recommendations to their respective councils.

Both parties recognize that rebuilding the econofiyhe area depends on collaboration and
maintaining a strong relationship. They developddrmal Memorandum of Understanding
(MOU) that provides dispute resolution processes fanuses on five key priorities, which

may be updated as needed:

* Economy/ employment / procurement

» Heritage planning and sharing of resources

» Mutually beneficial supported initiatives, prograergd services
* Land use and acquisition

» Joint lobbying and communications with other goveents.

Belle Island, City of Kingston

Upon discovering human remains on the city propeftgelle Island, the City of Kingston
recognized the historical importance and registgredions of the island as a cemetery.
Following an archaeological assessment of the #ike,city council passed a resolution
recognizing the First Nations interests in Bellansl. The city undertook consultations with
First Nations with local and historical intereststhe area regarding options to protect this

historic site.
Based on advice from the participating First Natidie city council approved a strategy to

protect the site by establishing an implementatimam including First Nations

representatives; agreeing to retain responsibitityinsurance, services and security; and
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creating a plan for future use to enhance the ab&mnvironment and preserve the dignity of

the site.

The City of Kingston decided that it needed to addrAboriginal interests as part of its
normal business practices. It committed to engpuiith Aboriginal peoples by providing
early notice and documentation of land use plamg,cansulting with these groups on future

projects in which they may have an interest.

5. Conclusion

Since 1982, the legal meaning of the constitutigmatection given to Aboriginal and treaty
rights in Canada has evolved and grown in signifiea The duty to consult has arisen as a
key element in the overall achievement of the mtide of Aboriginal and treaty rights. The
examples used here highlight Ontario municipalitieat are choosing to build broader,
positive relationships with Aboriginal communitigsither than relying purely on possible
legal-based forms of engagement. Based on thgserierces, municipalities have and
continue to recognize the value of engaging ancetld@ing constructive relationships with

Aboriginal peoples, not only when a divisive issuises, but in everyday practice.

Ontario’s Ministry of Municipal Affairs and Housingncourages the development and
maintenance of strong relationships between muaiitigs and Aboriginal communities.
The ministry encourages municipalities to work wRhoriginal peoples to recognize the
important role they each have as contributors &ldlcal economy, community health and
the overall strength of both communities. In awiemment of cultural and economic
change, it is expected that there is more to beméghas both municipal and Aboriginal

communities address local needs and interestscofladorative basis.
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1. Introduction

Worldwide, it is estimated that nearly 4 milliongpe fall victim to people traffickers
every year. Trafficking is carried out mainly bydanised Criminal Networks and the
victims are forced into prostitution, illegal laltpdomestic slavery and petty crime.
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On 1 April 2009, the United Kingdom signed up te touncil of Europe Convention on
Action against Trafficking in Human BeingsThe Convention, which has to date been
ratified by 20 European countries, is legally birgland aims to promote and protect the
rights of victims who have been tricked or forcedbileaving their homes, moved to
another country, or within their own country, amen exploited. Whilst it is national
governments who are signatories to the Councilwbpge Convention, local authorities

have a key role to play in its successful impleraton.

The UK Society of Local Authority Chief Executivesd Senior Managers (SOLACE)
has undertaken a year-long project to identify Hoeal authorities can improve their
response to the crime of human trafficking. A f@port of the findings of this research
can be found on the SOLACE websitSOLACE has identified five core competencies
(refer to Appendix 1) that local authorities needdevelop if they are to address the

challenges of human trafficking:

(i) victim identification (refer to Appendix 2)
(ii) victim support

(i) assistance with repatriation of victims
(iv) prevention of human trafficking

(v) working in partnership.

This article explores these five competences andludes by drawing some key lessons

for local authorities interested in developing drdificking strategies.

2. Victim Identification

The early identification of victims is key to endirthe abuse that they suffer and to
providing the assistance necessary to begin thekiahilitation. This requires close
collaboration between different actors in the wictidentification process. Local

authority staff work alongside police officers, ingmation officials and others to identify

potential victims. Frontline staff need to be egqa&ig with effective skills and tools in

order to observe signs of trafficking and to knaswito act upon these. They will also

need training in undertaking specific tasks, sushage assessments of young victims.

A copy of the Convention can be found ohttg://conventions.coe.int/Treaty/EN/Treaties/H&BI7 .htn»
2 The SOLACE report on The Role of Local AuthoritissAddressing Human Trafficking can be downloatfed
<http://www.solace.org.uk/news_downloads.htm
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Victims identified as being children should be pd®d with representation by a
guardian or authority that will act within theirdtenterests; the authorities should try to
establish the victim’'s identity and all efforts sifih be made to locate the victim's
family. Finally, local authorities should be awaoé the phenomenon of internal
trafficking whereby adults and children are trd€&d within a country; in the UK this is

thought to be primarily for the purpose of sexuadleitation.

3. Victim Support

Once identified, victims of human trafficking ne&al be supported in their physical,
psychological and social recovery. At a minimumgtimms should be provided with
appropriate and secure accommodation, psychologighlmaterial assistance, access to
emergency medical treatment, information on rightgess to an interpreter/translation

and legal advice, and access to education forremld

It is the role of victim support which is at thereoof the local authority response to
human trafficking. Local government needs to be ablprovide easily accessible advice
to potential victims, adopting a proactive approtxiseeking them out in their working
or home environment, where possible. Service piaviseeds to be carried out in a
coordinated manner with other agencies, partioulaiith health providers, local non-

government organisations, the police and immigrasiothorities.

Trafficked children are of particular concern tedbauthorities; studies in the UK show
that up to half of this group go missing from loeathority care (Kapoor 2007, pp. 48-
49), with comparable figures in many other Europeauntries. Councils therefore need
to tighten provision for secure accommodation arbige training carers on the specific

dangers that a trafficked child faces from thaffickers.

Many victims of trafficking will face significantiguistic barriers to accessing services,
and councils should be aware of the most effeatieasures to take in order to address
these. The provision of support to victims canm@tilnited to physical services such as
accommodation and schooling; the victim’s psychiglalgneeds must be addressed from

the initial point of contact between the victim ahe local authority.
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To ensure that victims do not fall back into thends of their traffickers, it may be

necessary to equip them with new skills to supgiinselves financially and to rebuild
their confidence. Local government will need to kvor partnership with local voluntary

organisations and training providers to meet theseds. When providing services to
victims, local authorities need to ensure thatwitms are at all times safe from their
traffickers, and all data about the victim shoutdtiteated with the utmost confidentiality.
Staff must develop a real understanding of eaclviohaal victim’s needs and be able to

respond to these accordingly, in partnership witteoactors in the local area.

4. Assistance with Repatriation of Victims

It may be appropriate in some cases for victimgadficking to return to their country of
origin. The repatriation of victims is a complegé# process, involving the legal systems
of the countries of origin and destination, and tighits, dignity and safety of victims
must always be protected. Whilst local authorities unlikely to have a defined role in
the repatriation process, they will probably havduty of care towards victims living in
their area. The local authority will therefore neede assured that a victim’s safety and
security has been taken into account if they ateetoeturned to their home country; this
may involve working closely with the local auth@# in the victim’s country of origin.
The local authority may also assist in preparing ¥ictim for return, working closely
with organisations such as the International Omgtiion for Migration to ensure that the

victim is safely repatriated.

5. Prevention of Human Trafficking

Local authorities do not immediately come to mirsdkay actors in the prevention of
human trafficking. However, there are a numbersgfeats of prevention in which they
do have an important role to play. These includsugng that local communities are
informed about the phenomenon of trafficking andt tbitizens can begin to identify
potential victims. Local authorities can also ds$ie police in the identification of
traffickers, using evidence gathered through cdnteich the victim. Finally local
authorities can implement anti-trafficking measudesigned to reduce demand for
victims of trafficking, for instance, among men wiise sexual services. A useful
resource for local authorities interested in rgsimvareness of human trafficking issues
is the Blue Blindfold campaign (United Kingdom Hum&rafficking Centre 2007).
Instigated by the UK Human Trafficking Centre, thempaign is being rolled out on an
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international level to highlight the signs of tiaking that citizens may come across in

their local communities.

6. Working in Partnership

Local authorities must work closely with other astd they are to successfully address
the challenges of human trafficking. At a localdkewcooperation between councils, the
police, primary care trusts and voluntary bodiesaigre-requisite for success. All

agencies involved in the identification and carehaf victim should be clear about their
respective roles and responsibilities, using forow@bperative structures and protocols
where appropriate. Local government will also needork closely with national bodies

such as the immigration authorities.

7. Conclusions

One of the greatest challenges in meeting the nefedstims of trafficking is a lack of
knowledge and understanding about the crime dfickifig and the needs of the victims.
As local government plays a key role in addressicgms’ needs, it is imperative that
politicians and staff at all levels have a comprsine insight into the issues and

problems.

Protecting the rights of the victim should be thestfpriority of all anti-trafficking
measures. A human-rights based approach must p¢eadavhich puts the needs of the
victim above the need to catch the traffickers.sMictim-centred approach should be at
the heart of all local government strategies offfitking and should be the central

foundation upon which local government servicesv/fotims are delivered.

All local government strategies to address thelehges of human trafficking should
build upon existing local procedures. There is mecto re-invent the wheel: local
authorities will, for example, probably have progest in place for taking care of
children who are at risk and these can form thes adra strategy for helping child
victims of trafficking. The needs of victims cars@albe addressed through local authority
strategies to tackle violence against women andtipution, as well as through work

with migrant communities.
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In developing trafficking strategies, local authies should bear in mind the full range of
human trafficking crimes. Whilst most people thioktrafficking in terms of victims
who are forced into prostitution, local authoritisy also encounter victims who have
been trafficked for other purposes, for exampleddrlabour and petty crime such as
pick- pocketing, shoplifting and begging. It shoaldo be remembered that it is not only
women and children who are trafficked. Men alsoobee victims, particularly in the
field of forced labour. Finally, any definition ofafficking must take into account the
phenomenon of internal trafficking, whereby victirage trafficked within a country,

rather than from abroad.

Combating trafficking and assisting victims regaieemulti-disciplinary and cooperative
approach, involving a wide range of stakeholderscal authorities have an important
role to play, but will not be successful if they tto operate in a vacuum. Local
authorities should be clear about the respectivapetences and responsibilities that
they and the other actors have. This should helgngure a seamless provision of
services to the victim. Local authorities can perfa mapping exercise to ensure that
they have a proper overview of the actors in thegal area and in the national context
who are involved in the identification and provisiof support to victims. In addition to
the police, health providers, and local voluntargamisations, it is important for local
authorities to work closely with embassies of tlwaindries of origin of victims, the

International Organisation for Migration and themigration authorities.

Finally, it is important to remember that traffiolji is a crime that transcends borders.
Organised Criminal Networks move victims from omeimtry to another, and local and
national authorities will not be successful in catitg the crime unless they also begin
to think internationally. The Council of Europe Gention on Action against
Trafficking in Human Beings provides a common sét European standards for
identifying and assisting victims and for succebgfpursuing traffickers that can prove
useful across the world. However, there is stileed for a truly international approach
to addressing the challenges of human traffickingernational tools need to be
developed, such as a victim database that will teeidentify victims who have already
been trafficked to another country, and an intéonal directory of services for victims.

Much more still needs to be done to ensure thahetocal, national and international
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levels, victims are offered the highest level aftpction and that all actors work together

to combat this heinous crime.
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APPENDIX 1:

THE SOLACE COMPETENCE FRAMEWORK

SOLACE has developed the following framework toisidecal authorities in assessing

their performance in identifying and assisting vt of human trafficking at a strategic

level. It provides a set of core competences thallauthorities need to develop in order

to successfully address the problems of humandkafiy.

Competence

Evidence

HT1 Victim ldentification

1.1 Local Authority cooperates effectively
with all other actors involved in victim
identification, including police, immigration
services and national authorities

Co-ordination mechanisms between
Local Authorities, national authorities,
police and immigration in place and
functioning effectively

1.2 Local Authorities are integrated into
formal processes for identifying victims

Local Authorities understand and
effectively carry out their designated
roles within the National Referral
Mechanism

1.3 Frontline staff have the skills and
knowledge necessary to proactively
identify potential victims of trafficking

Training provided for frontline staff
(including environmental health officers,
health visitors, etc) in identification of
victims

1.4 Local Authority staff have the
necessary skills and training to be able to
carry out age assessments for potential
child victims of trafficking

Suitable staff are identified and they feel
confident in undertaking age
assessments; victims suspected of being
minors are identified quickly and
provided with the relevant support

1.5 Local Authority understands the
phenomenon of internal trafficking and
implement procedures to identify potential
victims

Local Authority staff dealing with
vulnerable UK nationals, particularly
minors, are trained in the identification of
victims

HT2 Victim Support

2.1 Local Authority provides easily
accessible advice to victims of trafficking

Resource centres/support units for
victims are established and provide
access across sectors

2.2 Local Authority provides suitable, safe
and secure accommodation for victims

Secure accommodation is provided for
child victims and is managed by trained
individuals

2.3 Local Authority and other service
providers supply joined-up, coordinated
services to the victim

Victims can access all Local Authority
services via a single point of contact

2.4 Trafficked children receive impartial
and coordinated care, advice and services

Child victims have coordinated care
plans across all service providers which
address their individual needs

2.5 Local Authority addresses linguistic
barriers to access to services

Assistance provided in victim’'s own
language

CJLG May 2009 134




ROSSITER & BENFIELD:

The Role of Local Authorities in
Addressing Human Trafficking

Competence

Evidence

2.6 Local Authority understands and
addresses psychological needs of victims

Local Authority supports community
groups in providing psychosocial support
to all victims

2.7 Victims gain skills that will assist them
in integrating into their new societies

Education and training opportunities
provided for victims of trafficking

2.8 Victims in Local Authority care are
adequately protected from their traffickers

Child victims do not go missing from
Local Authority care and addresses are
confidential

2.9 Local Authority staff who come into
contact with victims understand their
specific needs and circumstances

Training in care for victims of trafficking
provided to all Local Authority staff
involved in providing services to them

HT3 Assistance with Repatriation of Victims

3.1 Local Authority assists in assuring
victim’s safety and security on return to
their home country

Local Authority cooperates with its
counterparts in victim’s country of origin
to ensure ongoing support for victim after
repatriation

3.2 Local Authority assists in preparing the
victim for return

One-to-one psychological support and
training are provided to victim to prepare
them for repatriation

HT4 Prevention of Human Trafficking

4.1 Local population informed about any
potential human trafficking issues within
their community

Local Authority runs community
information and awareness campaigns

4.2 Local Authority plays a proactive role in
the identification of traffickers

Local Authority has mechanisms in place
to cooperate with police in the
identification of traffickers

4.3 Local Authority works in partnership
with local community groups to implement
anti-trafficking measures

Local Authority provides financial and
logistical support to NGOs involved in
prevention of trafficking

HT5 Working in Partnership

5.1Local Authority works in partnership
with other agencies at the local level

Specific anti-trafficking cooperation
mechanisms exist at the local level

5.2 Local Authority works in partnership
with national authorities

Regular discourse between Local
Authority and national ministry
responsible for trafficking issues

5.3 Local Authority understands the
implications of the Council of Europe
Convention on Action Against Trafficking in
Human Beings

Key Local Authority managers and staff
who deal with victims of trafficking are
aware of the Convention and understand
its relevance for their own roles
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APPENDIX 2:

LOCAL AUTHORITY VICTIM IDENTIFICATION AUDIT

Child Victims

Where do we
look?

What do we look for?

Who is likely to
be the first
point of
contact?

How do we
ensure that we
are picking up
the signs?

Care homes Has a history of going missing | Foster carers LSCB sub-group
and foster and of unexplained moves . , on child
- Children’s L
families . . : trafficking formed
Received unexplained phone | Services
calls Training provided
LSCBs for foster carers
Possesses money and goods ;
not accounted for and social
workers on victim
Adults loitering outside the identification
place of residence
Private Different children living in the | Children’s Social workers
homes same home at different times | Services trained in
. . identification of
Child has limited freedom of trafficked children
movement
Performs excessive
housework chores and rarely
leaves home
Child is malnourished
Has not been registered with
or attended a GPs practice
Has not been enrolled in a
school
Schools Unexplained periods of Teachers Training and
absence from school . , information
Children’s .
Signs of physical/sexual Services matgrlals
abuse provided for
teachers
Hospitals and | Shows signs of Children’s Protocol between
GPs surgery | physical/sexual abuse Services Children’s

A& E staff and
GPs

services and PCT
to ensure checks
against Child
Protection
Register are
made
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Child Victims

Where do we

What do we look for?

Who is likely to

How do we

look? be the first ensure that we
point of are picking up
contact? the signs?
Interviews Has prepared a story similar Children’s Social workers
with to those other children have Services trained in
unaccom- given identification of
panied . I trafficked children
asylum Mistrust of authority figure
seeking Has mobile phone but no
children money
On the Children begging Crime and CDRPs and
streets . - Disorder Youth Offending
Children committing petty : .
crime. e ick pocketin Reduction teams build
+ €.9. pick p 9 Partnerships awareness of
Underage street prostitution Youth Offending child trafficking
Teams
Adult Victims

Where do we
look?

What do we look for?

Who is likely to
be the first point
of contact?

How do we
ensure that we
are picking up

the signs?
Massage High security measures exist | Licensing officers | Training for
parlours in the work/living quarters licensing officers

(e.g. opaque windows, board
up windows, bars, barbed
wire, security cameras, etc)

Women are not free to come
and go as they wish or to
take breaks

Women appear to be under
18

Women show signs of
physical/sexual abuse,
physical restraint,

confinement or torture

Prostitution
outreach teams

Prostitution
outreach strategy
includes
identification and
assistance of
trafficked victims
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Adult Victims

Where do we
look?

What do we look for?

Who is likely to
be the first point
of contact?

How do we
ensure that we
are picking up

the signs?
On the The woman appears Prostitution Prostitution
streets unhappy and fearful outreach teams outreach strategy
Women show signs of Gender equality :gglr?t(ijfiecsation and
physical/sexual abuse, officers assistance of
physical restraint, trafficked victims
confinement or torture
Special services are offered,
included unprotected sex at a
low price
Woman only knows how to
say sex-related words in
English
Women appear to be
controlled closely by a pimp
Shops, Staff show signs of physical Health and Safety | Health and safety
restaurants abuse or restraint Inspectors officers,

and factories

Poor or non-existent safety
equipment

Workers do not have suitable
clothing for their work

Workers have no days off or
holiday time

Employer is holding their
identification documents

Environmental
Health Officers

Trading
Standards
Officers

environmental
health officers
and trading
standards officers
are trained in
victim awareness

Private
homes

Overcrowded conditions, with
many people sharing 1 room

Occupants do not know their
own address

Occupants are not allowed
outside the house unless
their ‘employer’ is with them

Minibuses pick up occupants
at unusual times

Housing officers

Adult social
services

Migrant
integration teams

Housing officers
trained in victim
awareness

Migrant
integration
strategy includes
awareness of
human trafficking
issues
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Adult Victims

Where do we | What do we look for? Who is likely to How do we

look? be the first point | ensure that we

of contact? are picking up

the signs?

Local Workers on cleaning All council staff Distribution of

Authority contracts arrive in minibuses Blue Blindfold/

Premises and appear to be fearful STOP THE
TRAFFIK

Workers on building contracts

arrive in minibuses and p_amphlets on
appear to be controlled Y'C“”.‘. .

PP identification to all
Workers do not have their council staff

own identification papers

Workers have no days off or
holiday time

Whilst each of these indicators alone is not sidfitto verify that a person has been
trafficked, the presence of a number of indicasirsuld raise suspicion and the member
of staff concerned should follow internal proceduoa trafficking. If the council believe
that there are reasonable grounds to believe lkeaindividual has been trafficked, they
should notify the UK Human Trafficking Centre.

Sources: The information included here draws upon the UKHTC Blue Blindfold
Campaign and the London LSCB Trafficking toolkit.
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In 2005 CLGF members adopted tAberdeen Agenda: Commonwealth Principles on
Good Practice for Local Demaocracy and Good Governance. The twelve Principles were
developed at the CLGF’s biennial conference in Ma205 and were subsequently
forwarded to Commonwealth Heads of Government, also adopted them as part of
their commitment to fundamental political values emhthey met the following
November. Since then members of CLGF have used ihenvariety of different ways —
to support their own policy making, to enhancertha@bying and advocacy work, and in
some cases, notably in Pakistan and Uganda (se& GHue 2), to undertake a self-

assessment of the health of their systems of emlocracy and governance.

CLGF has worked with its members to ensure that Aerdeen Agenda is

operationalised and to find ways to use the priesigontained within it to support
practical and tangible improvement at the locaklein 2006 CLGF launched a project
in South Asia, with the support of the United Naidemocracy Fund (UNDEF), to use

the principles as a basis for developing trainingduoies, targeted at elected members,
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that would enhance their understanding of the wigltarernance framework, develop
skills to help them be more effective in their raed to learn from practical case studies

from the region.

To take the project forward, CLGF linked up a netwof training institutions from
within the South Asian region to form a Technicavisory Committee (TAC) charged
with providing policy advice and guidance, and watsuring that the training modules
were complementary to, and added value to existiatgrials available in the sector. The
training institutions each produced a country pdpat provided a broad overview of the
key challenges relating to the implementation aheaf the Aberdeen Principles in their
respective countries, case studies of good praatleting to each of the principles, and a
summary of training provision currently availablen ithe sector for elected
representatives. From this background it becamar cleery quickly that training
provision for elected councillors provided eitharaugh state organisations or private

suppliers is extremely limited in the region.

The institutional members of the TAC were the Karaistitute of Local Administration
(KILA), Institute of Social Sciences (ISS), Socidty Participatory Research in India
(PRIA), All India Institute of Local Self GovernmeAllLSG), YASHADA India,

National Institute of Local Government, Banglade&h Lanka Institute of Local
Governance (SLILG), Sri Lanka, and the National d®atruction Bureau (NRB),
Pakistan. They were joined by Dr Dinesh Mehta & @EPT University, Ahmedabad,
who provided overall coordination, and Dr KK Pand@ggdian Institute of Public

Administration), who gave specific training advice.

The modules were developed by Prof Ramakantan &deam at KILA, using the
materials provided by TAC members. A group of teanwere trained, using a draft
trainers’ manual produced by the team, and the tesdihemselves were trailed at a
pilot training workshop. Councillors that participd in the pilot session enjoyed the
opportunity to learn about developments in othertspaf the region and to share
experiences, however the team saw a number of iwaykich they could improve both
the design and the delivery of the modules to betteet the needs of participants, as
well as to ensure that the “training” element was lost in favour of more general

conversation.
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The revised modules were delivered at a final inginvorkshop in January 2009. Much
greater emphasis was placed on briefing and trgittie trainers. They had a focused
session before the training to work through the uheslthemselves, and to allocate tasks
and agree on how to deliver particular elementshef training. This meant that the
training itself went much more smoothly. The tramesed a variety of participatory
approaches and exercises, and split the groupsimadler working groups, some country

based and some mixed. Generally the feedback wapusitive.

“It was excellent....I will apply it in my countryn my pourshava (municipality) to
strengthen good governance and local democracy ilocality” — Representative
from Bangladesh

“...Sharing experiences of local democracy and gmernance so that we can
introduce good practices in our country” — Représtare from Bangladesh

“Shared understanding about outputs and delivesghden the training and clarity on
conceptual aspects” — Representative from India

“Sharing of experiences from various and diverseigs” — Representative from
Maldives

“A rare opportunity to participate in a programmaé.will enhance and enlighten us to
lead a successful political career and in turn $idvards the development of our
country.” — Representative from Sri Lanka.

Other practical suggestions such as using traimboshave themselves been councillors,
and providing more detail in specific areas hawo ddeen noted and will be built into

future training sessions.

One of the strong messages that came from theirtgaievent was that although
participants strongly valued the opportunity to rehaxperiences and learn from
colleagues from across the region, and that thissgan as a very positive element of the
training, they also felt that the training wouldnkét from being undertaken at the local
level, using local case studies and using the nesdirhnslated into local languages. A

suitable balance needs to be found between regiokimore localised approaches.

As follow up to the event, the training materiats/é been further refined and they will
be available to participants attending the May 200G F Conference. They will also be
available on the CLGF website and on the website§AC members. The TAC
members agreed to work with CLGF to disseminateribdules widely in their countries
and to support and encourage their use, their I&@ms into local languages where
appropriate, and their wider application. To d tiie TAC members have agreed to:
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» Establish an informal network to monitor the uséhaf materials

» Keep them under review

» Develop more specialised training programmes utsiagxisting modules as
a base

» Cooperate with CLGF, the Commonwealth Secretanidtaher partners in
appropriate local, national and regional training aapacity building
programmes

* Continue to share and promote policy research cal lemocracy and good
governance including through the development cdgpropriate web-pages
linked to CLGF.

The Commonwealth Local Government Forum and the r@Gomwealth Secretariat are
committed to continuing to work with and supposdiing and research organisations
specialising in local government/local governareiés in the region. This work will

include efforts to encourage federal/state/proghaninistries with responsibility for

local government to consider a more strategic aggirao making adequate training
available for elected councillors. Elected councsl play a key role in ensuring local
accountability and there is clear evidence thatrawing knowledge and skills can have a

beneficial effect on the decisions that they make.
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1. Introduction
This paper summarises key findings from a comprgleranalysis commissioned by the
Japan International Cooperation Agency (JICA) @& tlature of decentralisation in the

three East African countries: Kenya, Uganda andzaaia.

The specific objectives of the study were:
 Provide a basic comparative analysis of the forrmd grocesses of
decentralisation reforms in the three countries
* Analyse the specific modalities in the three caestfor local service delivery
planning and provision within the three sectorsbakic education, primary

health care and agricultural extension, with aipaldr emphasis on rural areas.
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TIDEMAND: A comparative study of Uganda, Kenya and Tanzania

» Explore the impact of the specific forms of decaligation and local level
service delivery arrangements in terms of efficiencaccountability

(transparency) and democratic process (participatio

2. Scope of decentralisation reforms studied

The study analysed the various forms of decenatidis' as they have been interpreted
and applied in the three East African countriesléogal level service delivery of (basic)
education, (primary) health care and agricultunepriactice this includes:

* Examples ofdevolvedsystems of service delivery — in principle for Hiree
sectors in both Uganda and Tanzania as local gomats are primarily
responsible for these services.

* Examples oddeconcentratedlelivery — the most dominant form for local
service delivery in Kenya.

* Some examples of partigrivatisation — most prominently a feature of the
reforms of the systems for delivery of agricultusatvices.

* In all sectors various forms afirect decentralisation to user groupsschool
management committees, health user management temsniand farmers

groups.

3. Legal and Policy Framework

Current reform challenges for decentralisation by devolution

Uganda has by far the most clearly outlined local goveenilegislation, which
furthermore is embedded in great detail in the Gt®n. In Uganda local governments
manage approximately 25% of public expenditure &ade wide-ranging service
delivery responsibilities. The system of local gmance and service delivery in Uganda
exhibits a remarkable degree of devolution comparedther sub-Saharan African
countries. It has, for instance, one of the mosiohked systems of human resource
management whereby local governments through thespective District Service
Commissions locally recruit their staff. Approxirat 70% of all public servants are in
this manner locally hired and managed. However,hwitcent Constitutional
amendments in 2006 that centralised appointmeluicaf governments’ Chief Executive
Officers, the abolishing of several local taxesO20 as well as a new centralised system

of payment of councillors, the government of Ugaihaa recently moved towards re-

! The basic concepts of devolution, deconcentragtmare assumed known to the reader — howeveeptare defined in
the main study quoted above.
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centralisation of the public service. The systemoofl government has arguably also
been weakened by introduction of unfunded adde@rs$ayincluding an additional
regional tier and continued creation of new distticA recently developed Local
Government Sector Investment Plan and associatéidy pstatements may assist in
coordinating different projects and external suppardecentralisation reforms, but does

not provide for any renewed policy commitment toeatdralisation by devolution.

In mainland Tanzania, reforms were embarked upon in 1998, but are mebtfylly
reflected in revised legislation. Substantive pesgr can be noted in recent years
regarding development of fiscal transfer systems aapacity building of local
governments; the system of local service delivarygiadually being devolved with
increased central government funding. Local govemisiin Tanzania currently manage
approximately 22% of public expenditure. Howevére tscope of local autonomy of
local governments has not expanded in the lastdgecand in particular the area of
human resource management appears unlikely to\idvee in the near future — in spite
of the 1998 policy intentions.

The Tanzanian reforms do not includanzibar, where local governments play a rather

marginal role and operate in parallel to strondgaeg and district administrations.

In Kenya, the Local Government Act has remained relativefghanged for a long
period. It gives local governments a very limitedndate and they have few staff and
manage only approximately 4% of total public expemds. A 2005 constitutional draft
proposed significant devolution. Although the oVlereonstitutional proposal was
rejected in 2005, it is still a common view in Kenthat the articles pertaining to
decentralisation made sense. However, given theerupolitical deadlock in Kenya a
new legal framework for local government is unlikét the immediate future. In their
present form, local governments are becoming isangdy irrelevant for delivery of
local services. In the institutional vacuum, sesxtbave gone ahead and established
structures to effectively decentralise service w#eli and promote community
involvement in the planning, implementation and raing of local level service
delivery, just as a Constituency Development Fuad Mitiated processes of cross-
sectoral sub-district and community level plannifidese moves may all feed into
ultimate reforms, but currently lead to significgambblems of cross-sector coordination

and problems with linking recurrent and capitalgstiments.
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Division of sector serviceresponsibilities across levels of gover nment

Major service provision responsibilities are deealto local governments in mainland
Tanzania and Uganda, whereas their counterpartseitya and Zanzibar have very
limited mandates. The situation within each ofitegor local service delivery sectors is

summarised in the table below.

Table 1: Extent of Devolution of Key Sector Responsibilities to Local

Governments (LGS)

Sector Kenya Tanzania Mainland Uganda

Education Minor role. Seven of | Primary education in | Primary education
the major urban LGs | principle devolved - | fully devolved to LGs;
are designated as | however teachers | secondary education
‘education recruited by TSC. Yet | still with central
authorities’; the | no specific role in | government.
remaining LGs play | secondary education.
no major role in
provision of
educational services.

Health No major role for LGs | LGs responsible for | LGs responsible for
— mainly undertaken | primary health care. | primary health care
by Ministry of Health. Hospitals managed | and district hospitals.

by health boards.

Agriculture | No major role for LGs. | LGs are legislatively | LGs are main
main responsible — | responsible, but
but resources largely | current efforts are
allocated through | made for privatising
central programmes. | services.

As is evident from the table, in Uganda and Tareassponsibilities for local service

delivery in the three key sectors analysed in ttisdy (primary health, primary

education and agricultural extension) are firmigogld with local government. In Kenya,
the system is substantially more complex. Centoakegnment has put in place a general
deconcentrated administration (the district systemith broad local planning

responsibilities, plus separate sector systems d@hatmainly responsible through a
deconcentrated structure for service delivery malrareas. In addition, the NGO/private
sector play a very significant role in Kenya, whilke recently introduced system for
management of the Constituency Development Fubddsming increasingly important,
and now covers the largest part of locally avadatéévelopment funding — primarily

spent in sectors such as education, health anclitgre.
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4. Impact of (sector) decentralisation on governance

The three sectors analysed in the study interastemy different ways with the local
governments. Although all sectors are operatingudisoin adherence to the various local
government legislation and policies, they also aindifferent ways to enhance sector-
specific policies and strategies. An overall firgliof the study is that sector and local
government planning to a large extent continueperate in parallel even in Tanzania
and Uganda, where substantive devolution has beesug@d. This is foremost reflected
in how public service delivery is financed. In batbuntries, fiscal transfers account for
almost 95% of rural local governments’ budgets. Hpecific architecture of local
government fiscal transfers determine in practiow Iplans and budgets are developed

and implemented as each grant is accompanied efirate planning guidelines.

In Uganda and Tanzania, only the LGDP/LGCD@ovide incentives for broader
governance issues such as cross-sector planniogddbased citizen participation, and
general local accountability, whereas the earmagkadts in the three sectors and their
focus on upwards accountability to the central goneent rather than downwards to the
citizens, have tended to undermine local governnartonomy and involvement of

citizens in decision-making and supervision.

The impact of the sector-specific efforts for decalisation on governance has in a
broad sense begiostive in enhancing citizens participation in planningl atelivery of
services through sector-specific user groups, begative in terms of citizen
participation in cross sector planning and budgetinrough their local government
councils. More specifically, the study conclude$adiows.

* Transparency and equity is generally pursued through local government
reforms by formula-based grant allocation of fiseslources to local
governments. Sectors are gradually following swith education sectors being
most consistent. However, allocating fiscal resesifor (sector) staff has proved
difficult to implement in accordance with agreedelgtralisation principles, and
substantive regional variation still persists.

* Representative democracy through participation of elected councillors at
district level in planning, budgeting and managenoéisector issues is partially

achieved in Uganda and Tanzania, whilst partiogratif elected leaders at the

2 Two modalities for discretionary development furgdiLGDP = Local Government Development Programnee a
LGCDG = Local Government Capital Development Grant.
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sub-district level is supported by education andcafiural sectors — but not the
health sector — in those countries.

» User groups (at the facility or delivery point level) have leereated in all three
sectors to manage selected parts of service dglplanning, budgeting and
implementation. In Kenya this is often as respdogbe non-performance of the
representative local councils; in Tanzania and dgdhis more as a supplement
to the role of councils. The functions given tosagroups differ substantially
across sectors and countries. In the educationrssgtool management
committees now manage a substantial part of thgdiadin the health sector,
the involvement of user groups is especially foahtbwer health units and
generally is far less pronounced, but emergings&heser groups and the
decentralisation of sector responsibilities andifog to them have enhanced
direct community participation in service deliveand in the education sector
there is some evidence that this improves effeséss, although the
effectiveness of participation seems to declineninger fees are abolished,
which in turn possibly leads to inefficiencie¥hile user groups in health and
education provide inputs to the management of ¢ipsérvice, in agriculture
the planned and ongoing extension reforms aim fooee radical re-
arrangement of sector service delivery arrangeméartsers are organised in

groups and strengthened to manage contracts witaitpiservice providers.

5. Impact of (sector) decentralisation on service delivery

Decentralisation has not been implemented as the rande of service delivery and
multiple external factors have impacted on thelle¥service delivery over the past 5-10
years. Furthermore, the modes of decentralisatiemeat found in the ‘pure form’ in any
of the countries, in the sense that hybrid modelsehbeen practiced with features of
centralised and decentralised service deliveryhWliese caveats the study concludes

only tentatively on the impact of decentralisatieforms in the three sectors.

The overall conclusion is that only education secto date can register major service
delivery achievements. These achievements havenfistebeen quantitative (increased
enrolment etc) and are primarily explained by thetar’s strong policy focus (universal

primary education) and increased public budgetsicfijural extension is the most

® Fieldwork in Uganda indicated higher level of papation and more efficient use of resources ingie schools in
Mayuge District compared to government schools.

CJLG May 2009 149



Local level service delivery, decentralisation and governance:
TIDEMAND: A comparative study of Uganda, Kenya and Tanzania

disputed of the three services analysed. In Ugmelaeforms of extension services have
been most radical in pursuit of a privatised syst8actor evaluations of their impact are

non-conclusive: some local success stories arelfmtesustainability is questioned.

The potential impact of decentralised service @gjivthrough local governments in
Uganda and Tanzania is not fully realised becaastsfunding modalities and sector
control of staff remain so persistent. Certain apef decentralisation reforms in the
two countries have facilitated service improvement$or example the systems for
common local financial management and coordinafidre absence of similar systems in
Kenya is widely recognised as a constraining fa@nod the current multiple institutional
arrangements are considered more wasteful, reflantéess cross- sector coordination
and more problematic linkages between recurrentcamital budgets — especially for

infrastructure financed through the Constituencyéapment Fund.
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The belief that increased numbers of women holdegsion-making positions is a sign
of empowerment is reflected in the United Nationen@r Empowerment Measure
(GEM), which tracks the percentages of women inionat parliaments, in other
legislatures, and as senior officials and managensng professional and technical
workers. There is a growing demand for an increpgiresence of women in political
decision-making. It is argued that women need to'dmpowered’ in the realm of

political decision-making so as to facilitate th'egal’ empowerment.

In India, the Women’s Reservation Bill — which posps that 33% of seats be reserved
for women in both national and state legislaturdsas yet to be passed. However, in
local government the impact of reserving one toirdeats for women in the Panchayati

Raj Institutions (PRIS)has been immense, and has empowered women baticgiiyl

! The views expressed in the paper are those afutir and do not reflect the official policy oethrganization
2 Panchayati Raj Institutions (PRIs) are units cBlcself-government. There are three levels of payat - village,
intermediate, and district.
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and socially. There are 260,000 Panchayat repesess in India, out of which 75,000

are women. This is the largest number of electesh@voin the world.

Whilst in general only 33% of seats are reservedvMomen, the State of Bihar took the
bold step of reserving 50%: currently, elected womepresentatives occupy 54% of
seats in Bihar's Panchayats. Bihar's example whewed by Sikkim, which increased
their reservation for women to 40% and held thigcteons under the new arrangement
in January 2008. Chhattisgarh, Madhya Pradeshstaja and Uttarakhand have passed
laws increasing the reservation for women in Payatfsato 50%. These changes will

apply at the next elections to Panchayats in tSoages.

The Constitution (73rd and 74th Amendment) Act, 2%@ts out in detail in Article
243D, the manner in which reservations are to heviged to women and persons
belonging to the Scheduled Castes (SC) and Schdulees (ST):

* Reservations to elected seats are mandated dilscthye Constitution, in
accordance with the following pattern:

o One-third of the total number of seats to be filbgtdirect election in every
Panchayat are to be reserved for women. This Igsive of the reservation
provided for women belonging to the SCs and STs.

0 Within the reservation provided for persons beloggb the SCs and STs,
not less than one-third of the total number ofs##t are reserved for the
respective categories in each Panchayat conceraed be reserved for
women belonging to the SCs and STs.

* These seats may be allotted by rotation to diffecenstituencies within a
Panchayat.

* The provisions for reservations to the offices baffpersons are nearly identical
to the above provisions regarding reservationsected seats. The additional
features of reservations to the offices of Chaspes are as follows:

0 While providing for reservations up to a minimunadeof one third in
respect of women and in proportion to the poputativeach Panchayat for
SCs and STs, the manner in which this is dondtisdehe legislature of a

State to provide by law.
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o Unlike in the case of rotation of reservationslexeed seats, which is
discretionary, the rotation of reservations toad$§ of Chairpersons of

different Panchayats is mandatory.

A recent survey, commissioned by the national Migi®f Panchayati Raj, provides
many new insights into social and political empawent of women in the new
Panchayati Raj Institutions (PRIs). This is thegésmt-ever survey on any aspect of
Panchayat functioning, covering 23 states with t@&ltsample size of over 20,000,
including Elected Women Representatives (EWRs),ctEte Male Representatives
(EMRs), ex-EWRs, official functionaries, and mensbef the community. Nearly three-
quarters of the EWRs in the sample belonged t&tieeduled Castes, Scheduled Tribes
and Other Backward Class categories; they werelyvwivided above and below the

poverty line.

Reservation has played a significant role as fdths of all women representatives were
elected from reserved seats. The role of reservatis also evident from the fact that it
emerged as an important motivator (43%) for comtgsthe first election, and its

withdrawal was an important reason for former womegresentatives not contesting a

subsequent election (39%).

Thus the majority of the elected representativas ¢entested only one election (87%)
and only 14% had been elected more than once. dfughalysis showed that the
majority of former women representatives could get re-elected because the seat to
which they were elected was de-reserved in the mexid. Younger women aged 21-35

years have been more successful in elections kiwae 35 years and above.

For most women representatives, prior associatitim any form of politics was limited,
and the act of contesting their first election whaer entry into active politics. However,
a significant proportion of women representativesseh said that they were earlier
involved in community groups or committees, andficored that this helped them and
motivated them to take the plunge into electorditips. Husbands (30%) and other
family members (12%) were reported as playing aooirtant role in motivating women
representatives to contest elections the first.témel 8% of the elected representatives —
mainly from West Bengal, Sikkim, Tripura and Keralaalso disclosed the role of

political parties in motivating them.
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More than half (54%) of all elected representatimese above the poverty line (APL).

Little difference was observed between the econatatus of male and female elected
representatives. However, reservation has beerncatrito the representation of

disadvantaged groups: 88 per cent of elected repras/es from those groups were in
reserved seats.

Elected Women Representatives in Chhattisgarh Stadeing their
Experiences at the Panchayat Mahila Shakti Abhiyan.

Providing support for women candidates makes adiffgrence. In Karnataka, for
instance, the government introduced a 25% reservdtir women in Panchayati Raj as
long ago as 1987 (which was replaced by the cotistitally mandated one third
reservation in 1993). With this head start, sev&N@&Os took the lead to undertake
special capacity building programs for women elg@atepresentatives. Issues such as
proxy participation and gender friendly budgets evdiscussed in small networks of
women representatives. These networks began to grudv share their experiences
amongst each other. Today, the results of this mewn¢ show that nearly 43% of seats
in Panchayats are occupied by women, well above38¥ reservation. What is more
remarkable is the breakdown by category: of SCteterepresentatives 46% are women;
and of ST representatives nearly 65%.

There can be no greater evidence for the factrbatonly have Panchayats attracted
women to politics in large numbers, but also thét tish to contest elections seems to
be most keenly felt among the women belonging €0S6's and STs.
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There is, however, a big difference between reptaten and participation. It is
relatively easy to legislate representation, bug itather a complex and difficult task to
create conditions for participation. Proper repnéstion does not automatically lead to
proper participation. It is important that womerm @m a position to influence decision-
making and prepare and implement schemes for edondevelopment and social

justice.

There are many instances of women representatifegsng a significant role in the
workings of grassroots politics. They prioritisevel®pmental needs differently from
men. Women have initiated work on plans to bringedi water to villages and also to
build schools. They are also seen to be more imebim monitoring the presence of
teachers and medical staff in the school or heddtiire, and inspecting nutrition centres

under the Integrated Child Development Scheme.

Women have taken the lead in making efforts for lsgtess stoves, creches and
community halls, and have taken the initiative amfly and matrimonial matters, for
example counselling abusive and/or alcoholic hudbanSometimes, women-led
Panchayats have even experienced a dramatic ieciredleir revenues, sponsoring the
auction of village ponds, community forests andbgé markets for the larger welfare of

the community (Jayal 2006).

A women'’s representative in Dahod district in Gajesaid that she had proposed setting
up a primary school in the village, but was tolégrthwas no necessity for it because
there were only three children whose parents waitt&he set about mobilising support
for the school, which was later established, andec#o be attended by 300 children.
Attendance was at least partly achieved throudghmnalties for non-compliance: a fine
of Rs. 600 and 6 months in prison for the parehte@se children who do not attend. It
is notable that until elected to the Panchayats #man had not stepped out of the

boundaries of her home, or even been a memberyaftaer organization.

However, women representatives remain largely ebedufrom discussion of some
issues, such as planning for rural development svofkhile no gender discrimination in
the Panchayat is reported by 60% of elected worapresentatives, issues concerning
their acceptance in Panchayat meetings and enatbleg to raise issues freely were

mentioned by 94%.
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Successful women representatives now act as roltelsidor others. Their increased
presence has ensured the principles of justicedstwthe sexes, and has certainly led to
the fulfillment of certain interests of women whidtherwise may be neglected. A
majority of the representatives report an enhanoémetheir personal effectiveness and

image after being elected. They also report a tému household responsibilities.

It is for sure that without the system of resemativomen would have had little role to
play in grassroots politics in India. Surveys shibnat 95% of women representatives
claimed they would never come to acquire position$anchayats, if there were no
reserved seats (Centre for Women'’s Developmenti€iu®99). Reservation has at least
succeeded in bringing the womenfolk of rural Inhi the political forum, and elected

women could now imagine standing against a manturé.

Women members of Panchayats are gradually leatoingdjust to the new political
conditions. The political knowledge of women is remsing and gradually a sense of
confidence is getting instilled in them, as they mow aware of the problems being faced
by their locality. By all accounts, as each elattiound passes, it is clear that women
have certainly made their presence felt in the pastreiggles once dominated by men.
There are many instances where women have beemgtifated to fight an election. In
several instances, the Gram Sabhas persuaded women with leadership potential to

stand for election, and this has a far-reachingaichpn the empowerment of women.

Patriarchy is not reversed, or even significanttyded, overnight. Nevertheless, there are
across India many shining examples of the poteofialomen’s leadership, and many
more may join their ranks if at least the instibotl conditions for their effective
participation are safeguarded. Within this largescpss, the debate over the system of
reservation for women in Panchayats is extremetical. In several States proposals are
being considered to slow the rotation of resenestssfrom once every five years to a
rotation every two or more terms. This follows tample of Tamil Nadu and gives
women who are elected to a reserved seat the qmiyrtto stand for election for a

second term in the same seat.

% A bi-annual village meeting of all persons aged/&8rs or more, which considers development schame:seviews the
work of the Panchayat.
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The Union Minister of Panchayati Raj, Shri Mani Skar Aiyar has argued that: “the
rotation term of reserved posts for women shouleéxtended up to two or three terms
because generally first term for women represemsthas proved to be a period of
learning and in second and third term only womemwasentatives started showing their

real performance.”

Extending the rotation term of reserved positioms\Wwomen in this way would allow
women in Panchayats the time and space to negdtiate own power relationships
within them. If they are given 10 to 15 years ofthoued opportunity, it can encourage
and nurture their desire to be assertive and i@, Without a longer term, true

empowerment of women representatives will be a rdfieult proposition.
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THE LIMITS
of

Boundaries
If it really matters how a metropolitan region isvgrned,

should it not be obvious on the ground? To taketluge New-

Wiy Ciyrsamsicanebabalhaverera World examples of metropolitan-scale city councialga
p p y gary,

Houston and Brisbane should have a different ‘laod feel’ to
that of their fragmented equivalents, not to mentigreater efficiency and equity

stemming from their ability to manage growth acralé®r most of the urban region.

Of course theylo look different, despite the universality of Westewrban development
overwhelming the good intentions of policy makersowmight plan for prosperity,
sustainability and/or a sense of place. The appaiéfierences seem to arise more from
the endowments of nature, accidents of history exulressions of local politics and
cultures than from the capacity of these city goweents to comprehensively plan,

coordinate and integrate growth and change achedsretropolitan regions.

These facts of life do not diminish the importarafethe arguments for metropolitan
government, and nor should they. The effectiveméthe management of metropolitan
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regions matters, more than ever, for many well-seted reasons. It is accepted that such
effectiveness is influenced by patterns of jurisdital boundaries, and that jurisdictional
boundaries can seriously impede desirable polickimga— for instance when a city’s
suburban growth occurs just beyond its boundanesen the distribution of the
population, and the location of shopping centred ather major destinations in a
metropolitan region, are determined by the exemaidecal powers irrespective of (or in
opposition to) natural resources, trade areas eartsgort services; when competing
transport agencies refuse to work to regional dbjes, when responsibilities for
watersheds and catchments are randomly dividedthen revenues and responsibilities

are vertically and spatially distorted.

It is therefore important that the case for metfib@o government be made strongly, for
these issues need to be addressed. There are amyenwf alternative models for
managing metropolitan regions, with all of themresgnted somewhere in the world, as
if evolutionary forces apply to the differentiati@md speciation of urban governments,
generating experiments and trials. Apparently Bithese models work, in the sense that
metropolitan regions seem to grow and prosper dégss — governments at all levels
continue to cobble together policies and carryfonttions sufficiently well for cities to
flourish to some degree. Equally, these modelslafective, destructive and inequitable
to greater or lesser degrees, and the argumerfess/gur of metropolitan government

help define the problems and the possible responses

The author ofThe Limits of BoundariesAndrew Sancton, has been actively engaged in
these issues for decades. He is the Director ofLtdmal Government Program in the
Department of Political Science at the Universify Western Ontario in London,
Ontario. He is the author or editor derger mania: the assault on local government
(2000), Metropolitan governance revisitel998), Governing Canada's city regions:
adapting form to functior§1994), and of other articles, book chapters ambnts with
tittes such as ‘Why municipal amalgamations? Halifaoronto, Montreal’, ‘Drawing
lines: defining the roles of municipal, federaldgrrovincial governments in addressing
urban social issues in Canada’, ‘The governaneeatfopolitan areas in Canada’, ‘Signs
of life? The transformation of two-tier metropotitgovernment’, ‘Canadian cities and
the new regionalism’ and ‘Jane Jacobs on the orgtion of municipal government’.
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It is Sancton’s aim, in this lively contributiorg bring some reality to various aspects of
the debate. Clearly he has become increasinglytiemawith the unreality of specific

‘solutions’ to the question of how metropolitan i should be governed. In short,
metropolitan regions, or ‘city-regions’ in the discse to which this book belongs,
cannot be self governing: those that are self gongrare the exceptions that prove the

rule. The reasoning is given in its most succiocifin the final sentence.

“Because we cannot draw stable multi-purpose baigsléor city-regions, we are
incapable of designing the institutions that aredael for city-regions to be self-
governing” (p. 137)

While the problem addressed by the book is ‘hovsttacture our institutions for the
effective governance of our city-regions’, (xiiy iftocus is on whether boundaries can be

drawn for those institutions.

“l argue in this book that, contrary to some reagaims, cities in Western liberal
democracies will not and cannot be self-govern8ejf-government requires that there
be a territory delimited by official boundaries rfeities, the boundaries will never be
static, will never be acceptable to all, and wilvays be contested. Boundaries fatally
limit the capacity of cities to be self-governing’ 3)

This proposition is then put in an even more fascafanner.

“(T)he argument advanced here is that genuinelyiffurictional governments are no
longer feasible — if they ever were — especialiytfie world’s largest and most
important city-regions. The object of this booler#fore, is to demonstrate that city-
regions cannot be established as self-governintiesnin any one of these senses: as
sovereign states, as units of federations, or aganulti-functional metropolitan
governments. Not surprisingly, there are some diaepto such a sweeping
statement. As usual, the exceptions will help wewstand the general rule” (pp. 5-6)

The book is an extended essay which engages ¢ingithi the politics of governing the
wider metropolitan region of Toronto, where citylipcs has always been lively and
where policy making structures have been signiflgareconstructed a number of times.
The Toronto debates and related academic argunientdevolution are inherently
interesting for those concerned with cities, altffothey might have been more so if the
maps were less compressed and included more ah#émy place names mentioned in
the text.

The treatment offhe Limits Of Boundariess comprehensive: the absorption of city-

states into nation states, the historical origing durability of the boundaries of nation
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states and of states within federations, the coxite of boundaries within
metropolitan regions, and the instability of thdtda In short, this is a concise,

entertaining and valuable contribution to a pregsit of issues.

Accordingly, the author would probably be pleadsat the book provokes this reader to
an immediate counterpoint. Since communities in @er layers of localities, regions
and nations must muddle through without accesettegt (or even good) information,
governance structures and policy-making processissunrealistic to set a much higher
test for the functional rationality and durabilitgf the boundaries of putative
metropolitan governments than for other jurisdicsio A highly diverse array of
governance structures exist throughout the urbardweincluding for water, drainage,
schools, police, business districts, major projaai$ numerous other functions as well as
for municipal and regional governments — the boudedaof which are likely to have
been the result of expedients, compromises ands,dead are likely to have been
overtaken by events, but are not so perverse lthaetfunctions cannot be performed. In
other words, Sancton’s objection to metropolitawvegoments on the grounds, quoted
above, that the boundaries of cities (metropolitggions) ‘will never be static, will never
be acceptable to all, and will always be contesteduld equally be applied to many

existing mechanisms for planning and providing arbearvices.

This narrow focus on the prospects for stand-almegropolitan governments leads to
two other reservations about Sancton’s argumenthenfirst place, there are too many
varieties of metropolitan governance to regard goexisting ‘multi-functional
metropolitan governments’ as merely ‘exceptionst theove the rule’: on various
dimensions of, say, scale, scope, power and autpnthra governance of metropolitan
regions forms continuums from little to large, fralysfunctional to highly effective. In
the second place, the issues concerning the cneationew institutions and their
boundaries are subordinate to the larger quesfifinding mechanisms and processes to
manage metropolitan regions as integrated entiiekast to a greater degree, in more
places, than at present.

If we are to focus our research, policy making adglocacy on this more fundamental
question, then Sancton should be heeded: argurfemtelf-government, or for cities
being promoted from local government to state/proal government, are not only

likely to fail but also to distract from practicatforms which might deliver better
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metropolitan planning and management. Even mattéssrue when it comes to plotting
the boundaries that are needed for powerful newitutisns operating in complex,

overlapping urban regions. | would add that newitunsons tend to rearrange rather than
eliminate problems of competing and conflictingigdictions and the need for other

structures for coordination.

Although Sancton says little about how, as opposedow not, ‘to structure our
institutions for the effective governance of ouy-giegions’, a clear direction is provided
in his incidental account of some of the moveshef government of Ontario in defining
a green belt and requiring higher densities ingituevth areas around (greater) Toronto.
In a word (mine), improving the planning and mamaget of metropolitan regions is a
task for the next higher level of government. Eirethe case of metropolitan-scale city
councils such as Calgary, Houston and Brisbang, thel state governments of Alberta,
Texas and Queensland can be, in effect, the upgseregional government.

This proposition is obvious to Australian observeyt these issues, since the
governments of the states of New South Wales, SAuttralia, Victoria and Western
Australia each govern a single dominant metropafid its region, which is the entire
state. In Queensland and Tasmania the capitak ctie only marginally less dominant.
Brisbane is an interesting case: the only succésthe greater city movements in
Australia, it was formed through the amalgamatiérihe twenty municipalities in the
Brisbane metropolitan region as it was in 1924ds not expanded with growth, and
now has a population of one million, in a metrofoii region of 1.8 million, in an
continuous urban area (South East Queensland)8ofmilion, in a vast state with a
population of only 4.3 million. For the past twocddes, the state government has been
active as the regional strategic planner and manafeSouth East Queensland
(Queensland 2008).

The extreme example of this type is Western Ausiral state of 2.5 million square
kilometres where three quarters of the total papardaof 2.2 million live in the greater

metropolitan area of Perth. Since settlement in18dtwithstanding the establishment
of municipalities (over thirty of them in the Pentegion), only the colonial and later
state governments governed Perth, performing dbmurfunctions other than local
property services. For the past sixty years, thenfof metropolitan region governance

has included, with the bipartisan support of sgd®ernments of different political
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persuasions, a statutory region planning schemgeflithrough a hypothecated property
tax and administered by an independent, expertnpigncommission (Dawkins 2009).
The architect of this approach, Gordon Stephens@s, at that time the foundation
professor of town and regional planning at the Ersity of Toronto (1955-1960); his
boundaries for the Perth region were so expankizethey can still accommodate twice

the current population.

In the many countries and states with dominanesitcentral governments can only
establish metropolitan governments by devolving greater part of their powers,
functions and resources to the new entity. Théirsa to do so is not only a question of
realpolitik, and not only in response to the mampédiments discussed by Sancton. It
also derives from good and practical policy. Thgidois compelling that, as Sancton
suggests, “the central government [should] lookerafplanning for long-range
infrastructural development” (p. 110). Reforms @arere achievable, and probably more
effective, if, as Sancton suggests, we do not gtemredesign the ways in which city-
regions are governed but rather “make better uskeotvide array of institutions that we
already have” (p. 134). Notwithstanding Sanctorrguenent, in other countries those
reforms might include strengthening and creatinglf-governing’ ‘multi-functional

governments’ for metropolitan regions.

The matter goes very much further than this. Tlaeeemany impediments to effective
metropolitan planning and management - constitatjonpolitical, structural,
institutional, professional — beyond the powersnafst cities to influence. Too many
central governments (of countries and of statesfederation) have failed to address the
urgent problems of the sustainability of citiesydaot responded to the imperatives of
climate change in relation to cities, or have simfdiled in their efforts to assist
metropolitan regions to reconfigure as they gethmlacger. In investigating or making
policy for these issue3he limits of boundariesffers us wise historical perspectives on
city government and can help us avoid false pamsaceand unproductive arguments

about boundaries.
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The book is in three parts. The first focuses ceothtical perspectives on structural
reform of local government. The editors first disgua range of strategies for local
government reform that have been pursued over &sé two decades, of which
reconfiguring the number, type and size of localegoment units has arguably been the
most prominent and widespread. However, they ctyrdiscount the search for the holy
grail of the optimum size for local governmentsgguang that because they provide a
diverse range of services and serve a variety féérdnt local needs and preferences
there will always be trade offs to be made. And gstDollery and Robotti observe, in
spite of this there has been a general trend tesmMiuel creation of larger entities, based
on (the largely untested and often implicit) asstiompthat ‘bigger is better’. Proponents
of these reforms typically argue that larger logavernments are able to tap economies
of scale and scope. They also suggest that thqy toelguard against the capacity
problems that can bedevil smaller organizationgsthclaims have not of course gone
uncontested. Indeed there is ‘an acrimonious l@mgshg and ongoing debate’ between
advocates and opponents of structural reform. iBhi®t however a substitute for robust

evidence which can inform future policy.

In Chapters 2 and 3 the editors provide highly aédel and, for the most part, relevant
reviews of the literature. Chapter 2 focuses ororitical perspectives provided by
economics. The editors’ aim is to discover whetlieese can account for the
preponderance of structural change in local goveriraystems, and they bring a range
of relevant perspectives — including theories stdl federalism, the Tiebout model,
Buchanan’s theory of clubs and functional fedenalisto bear on the issue. Ultimately
though they conclude that none of these explaistiexj patterns of local government,
‘historical processes’ rooted in long standing fath political and social factors’ in fact
determine them. Chapter 3 therefore turns to atera literature that offers definitions
of operational efficiency and size, a variety ofjlanents for and against ‘territorial

consolidation’, and a range of descriptive modél®cal government.

In Chapters 4, 5 and 6 the focus switches fronetisting literature to the development
of new economic theories that seek to shed lightherdeterminants of success of inter-
municipal collaborations. Chapter 4 considers thative merits of council consortia

versus the creation of new institutions to whichalogovernment transfers functions.

Chapter 5 offers a model of the factors that ththas believe might influence the
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formation and longevity of inter-municipal collaladions. Chapter 6 provides a

theoretical account of the financial incentivesdeskto stimulate collaboration.

Part two, which accounts for more than half of bbek, comprises seven chapters which
consider structural reforms in Australia, CanadanEe, Germany, Italy, New Zealand
and Spain, and test the applicability to these ldgweents of the theories presented in
chapters 4, 5 and 6. Part three draws out the conthemes, which emerge from this

analysis, and highlights what the authors regaiti@smplications for policy.

It is in the seven country-specific chapters arel tbmparative analysis that draws on
them that the huge strength of this volume liexhEghapter adheres to the same basic
structure: an admirably concise description ofltleal government system in the country
in question; a crisp recent history of structufiorm; an analysis of the drivers and
effects of these reforms; and topped off with atemfheroic attempt to draw some
parallels between structural reforms in practice tre theories propounded in chapters
4, 5 and 6. This common structure at the hearheftiook gives it real coherence and
ensures that the project maintains a sense of wfifyurpose, which edited volumes
frequently lack. Moreover, the individual chaptarg extremely well written, and the
contributors were clearly very good selections l-egperts in their field and their own
country who are therefore able to write with auifyoout of a detailed knowledge of
policy and practice. Readers wanting an accessihl concise introduction to the
development of the local government systems in@ngll of the seven countries need

look no further.

The diversity of local government systems and ifferént reform trajectories witnessed
across the seven countries might be expected $tréite any attempt to identify common
themes and conclusions, but the common structudeéhenquality of the contributions in
fact makes the task pretty straightforward. Theufteénate chapter highlights important
variations in approaches to structural reform andparticular, between compulsory
amalgamations imposed from the top down and volyrdgsociations of which have
developed from the bottom up. The authors alsotifyedifferences in the motivations
for structural change — ranging from rising pubégpectations of the quality and
diversity of local service provision, to attempts ast shifting by higher tiers of
governments, to principled commitments, to decéms@idon as part of broader

administrative and political reforms. But they seggthat all seven countries face similar
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problems and share similar expectations of the gémrthat they have enacted. In
general, reforms have been initiated at least ypamtlresponse to concerns about the
financial viability of small local governments atiteir ability to provide better local

public services, and all were expected to leadgioificant economies of scale.

Interestingly, the federal states featured in thekb(Australia, Canada and Germany)
have favoured compulsory amalgamations whilst, \hi exception of New Zealand,
the unitary states have opted for voluntary assiocis. The authors come down firmly
on the side of the latter approach. Compulsoryrneéohave, they argue, met with local
resistance and appear to be falling out of favatin governments once wedded to them.
They acknowledge problems with voluntary assoanegion particular, transaction costs
can be high and collaboration may falter once finincentives provided by higher
tiers of government are withdrawn. But, in the finhapter the editors also argue that
voluntary participation is a key determinant of guecess of structural reform, and they
add another important precondition; structural meftnas, they argue, often been part of
a broader process of reconfiguration involving ttensfer of responsibilities to local
governments. These additional functions must howéeeaccompanied by additional
finance. To be stable, new entities have to be #blaccess adequate funds and this

implies an ability to generate a substantial incafneir own.

The book is then a valuable addition to the literat the writing is admirably clear, and
the analysis is helped by the use of robust orgamiBamework for country-specific
chapters. The evident expertise of the contribuioid the systematic pulling together of

key themes in the final two chapters are real phists.

There are some weaknesses. The title is potentidfiieading, implying as it does that
this is an analysis of local government reformemeral (rather than one particular form
thereof). A second quibble is that it is uncleaatvalue is added by the diagrammatic
representations of the characteristics of the nefarthe seven countries presented in the
penultimate chapter. Third, the book offers fewgasgions about the implications for
future research. And fourth, the bulk of the fichhapter, which explores issues of tax
assignment and sources of local revenue, bedesriation to the material presented in
any other part of the book. It is as if the editoase tacked on a new agenda right, which
has caught their attention but is semi-detachedn fthe other contributions. This

distracts from the core theme of the book and eluhe quality of the otherwise robust
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analysis, lacking as it does either the theoreticalinding or the empirical basis of the

earlier treatment of structure reform.

Ultimately, the book fails to accomplish the edifadeclared mission to apply economic
theory to an understanding of recent structurabrrefof local government. This was
always going to be a tall order but, as Dollery Ratbotti conclude quite early on, whilst
existing economic theories may well offer a visiohhow things ‘ought’ to be in a
rational world, they do not seem to bear much rédance to what has actually
happened in practice. Similarly, most of the cdmitors found it very difficult to
assemble more than one or two scraps of evidensedggest that the new theoretical
models outlined in chapters 4, 5 and 6 have muclofter in understanding and
interpreting developments ‘on the ground’ in anytlté seven countries featured in the
book. As more than one of them observes, the maatelge difficult to apply and the
evidence shows pretty conclusively that it is ‘remonomic’ factors that have

determined the course of local government refoemd,will continue to do so in future.

However, this conclusion almost certainly won'’t teato most of the book’s readership
— it deserves to be read by students and scholgrabdic policy as well as enquiring
policy makers and local government practitionerghese primary interest will be in the
nature and impacts of the reforms, rather thanagh@icability (or otherwise) of the

economic theory.
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