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Introduction

In Mombasa, Kenya, government and market failures are palpable. Beyond the nexus of
wealth in the commercial and banking sectors of the downtown area, sprawling shantytowns
exhibit the cost at which government and market forces have favored the wealthier areas.
Rubbish, which the local government is charged with collecting, piles in a mound uphill from a
health clinic in Kisauni. When the rains come, the dispensary floods with water carried from the
garbage, threatening the community with outbreaks of cholera and other infectious diseases.
Public school classrooms are in staggeringly short supply. Drainage systems, constructed with
sub-standard materials, constrict rather than facilitate the flow of water; the stagnant water in
turn underscores higher than normal cases of malaria among residents. Neither the market nor
the various levels of government have been effective in ensuring public services critical to basic
levels of sanitation, health, and education in Mombasa and other areas of Kenya.

In response to government and market shortcomings in delivering basic public services, the
Government of Kenya has adopted a reform package that includes strategies for both government
decentralization and citizen participation. Underlying the reform package is the assumption that
decentralization and participation will improve the effectiveness and efficiency of local
government service delivery (Bardhan 2002). Both of these assumptions reflect a shift from the
traditional, top-down urban planning models to the current literature’s emphasis on localized and
participatory planning structures (Majale 2008).

The development community has espoused various modes of participation since the 1970s,
but Robert Chambers’ research on participatory rural appraisal (PRA) techniques has had a
particularly profound impact on the role of participation in development. Chambers’ emphasis on
reversals of learning — in which development practitioners and researchers should strive to learn

from the poor and empower the poor rather than act as experts whose main role is to teach and



extract information — has prompted a paradigmatic shift in many sectors of the development
community (Chambers 1983). Participation, as the cornerstone of PRA techniques used by civil
society, has conceptually emerged in the public policy literature as well (Bardhan 2002). The
Government of Kenya’s 2002-2008 National Development Plan emphasizes citizen participation
as an avenue for “improved economic governance and accountability” (Odhiambo et. al 2005 p.
118). When applied to the governance context, participation, which civil society typically
describes as beneficiary involvement in the planning of development projects (Isham et. al
2002), encompasses citizen involvement in deciding the allocation of public resources vis-a-vie
policy programming or budgetary activities. As such, participation in governance emerges as an
accountability mechanism between government and citizens.

Throughout this research, “participatory planning” is used to describe citizen involvement in
consultation and consensus meetings with their local authorities in which citizens suggest and
prioritize the service delivery needs of their communities. Stakeholders in participatory planning
activities typically include representatives from community-based organizations, local non-
governmental organizations, religious organizations, and individual citizens.

“Accountability”, as used in this research, describes the delivery and maintenance of services
that citizens have prioritized through participation in planning activities. As such, the successful
delivery of services, as planned through citizen consultations, represents a proxy measure for

qualitatively denoting “accountability in service delivery.”



Background

Trends in Decentralization: The Local Authority Transfer Fund

Kenya’s colonial and post-colonial legacy of centralized political and resource-
mobilizing power has excluded citizens (wananchi) from meaningful political engagement at the
local level and has precluded the rise of accountable and viable local government systems. The
country inherited from the colonial system a highly centralized system of governance, which the
first president Jomo Kenyatta further entrenched by bloating the size of the state and centralizing
power in the executive. After gaining independence the central government controlled the
management of resources and afforded citizens little opportunity to participate in governance; in
this way, centralized power exacerbated undemocratic institutions of governance.

In the 1980s President Daniel arap Moi initiated a set of policies that set in motion the
decentralization trend. These policies originated under the District Focus for Rural Development
(DFRD), which asserted the district as the most viable unit of development (in contrast to the
state as whole). The DFRD aimed to empower localized government structures to determine their
own development plans by devolving some central government powers to the district level. In
recent years the central government has initiated a series of reforms to improve the fiscal
viability and functioning of local governments (commonly referred to as local authorities),
packaged in the Kenya Local Government Reform Programme (KLGRP).

One such reform initiated by the KLGRP is a grant from the central to local authorities
called the Local Authority Transfer Fund (LATF). The LATF grant has four primary objectives:
to eliminate local authority (LA) debts, enhance economic governance, improve LA service
delivery, and expand citizen participation in LA programs. Comprising five percent of total
annual income tax collection, the LATF grant is divided among the 175 local authorities in
Kenya on the basis of population size and the submission of budget information and citizen-

planning tools. These citizen-planning tools are referred to as Local Authority Service Delivery



Action Plans (LASDAP), and they reflect stakeholder service delivery needs and priorities as
elicited through a series of town-hall-like meetings.

The main goal of LASDAP is to improve local government service delivery by involving
community members in planning and prioritizing their service delivery needs. Citizens attend
planning meetings to elicit their communities’ service delivery needs, and these needs are then
translated into the local authority’s annual LASDAP. The services prioritized in the LASDAP
indicate how the LA will spend its service delivery budget for the following year. Examples of
LASDAP projects include repairing drainage systems, constructing classrooms and dispensaries,

and installing boreholes.
Figure 1: LASDARP Participatory Structure

Local Authority Service Delivery Action Plan or simply
LASDAP

Local Authorities receive large grant from central
gov't only if they submit LASDAP planning
documents

Citizens attend meetings to prioritize their service
delivery needs: boreholes, classrooms, clinics,
drainage system, street lights > LASDAP

Citizen participation in planning and improved
service delivery

The LATF grant is factored into the annual revenue of the LA; on average it accounts for
approximately twenty-five percent of the local authority’s total revenue. The total annual
expenditure of the LA (salaries, wages, councilor allowances, operation and maintenance, debt
resolution) is subtracted from the total revenue to determine the Resource Envelope. The

Resource Envelope (RE) is the amount that will be spent on service delivery for that particular



fiscal year. Since the introduction of LATF and LASDAP, the entire resource envelope (or

allocated expenditure for service delivery) is spent based on LASDAP proposed projects.

Background of the LASDAP Structure in Mombasa Municipality

This research focuses on Mombasa Municipality and one of its four constituencies, in
particular, as a case study of the LASDAP process in urban and peri-urban areas. Mombasa is
Kenya’s second largest city, boasting an estimated population of 828,000 in 2006.
Approximately one-third of Mombasa’s residents live in slums, which doesn’t include estimates
that upwards of half of the entire Mombasa population lives in other informal settlements (Boyd
2001). Slums and informal settlements are marked by inaccessible roads, high population
densities, lack of safe drinking water and sanitation, and unsuitable housing among other
deficiencies in public services (Majale 2008).

Poverty is often a driving force behind the emergence and growth of slums. In Mombasa,
37.6% of the population lives under the poverty line (Government of Kenya), compared to
aggregate data that estimates 50% of Kenya’s population living below the poverty line (CIA
World Factbook). More specifically, in Kisauni Constituency, the constituency of focus for this
research, 46% of its population of 244,700 people lives below the poverty line. Compared to
aggregate data for Coast Province, which is divided among 21 constituencies, Kisauni is the
fourth poorest (Government of Kenya 2006). Limited formal sector employment opportunities
beset low living standards and poverty.

Mombasa Municipality is divided among thirty-two administrative wards, each of which
elects one councilor to the Municipal Council. The LASDAP resource envelope is split equally
among the thirty-two wards plus a special allocation for the Municipal Council to make its own
LASDAP proposals. Kisauni includes thirteen wards, each of which receives its own LASDAP

allocation.
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The LASDAP process, as employed by the Municipal Council of Mombasa, includes
consultation meetings at the ward level each year in October. The central government mandates
LAs to advertise for these meetings in local dailies and to document the local NGOs, CBOs and
other organizations that are formally invited to attend. The consultation meetings, attended by
both LA officials and ward residents, are forums in which citizens from each ward are able to
propose and prioritize their ward’s service delivery needs. At the consultation meetings, citizens
are expected to choose two representatives who will represent their ward at the proceeding
consensus meeting, which convenes several weeks after the consultation meetings and brings
together the ward representatives from each ward.

The ward representatives are charged with the responsibility of ensuring that the ward’s
priorities are included in the LASDAP proposals, which will be funded by the ward’s LASDAP
allocation. Project proposals can be either one, two or three-year rolling projects. The ward
representatives are expected to participate in monitoring the implementation of the LASDAP
projects, and the structure of citizens’ electing ward representatives is part of the representative-

stakeholder approach of the LASDAP participatory framework.



Statement of the Problem

Underscoring the LATF and LASDAP decentralization reforms is the hypothesis that
greater local government control of resources in conjunction with structures to support
downward accountability to citizens will promote better management of resources and more
efficient service delivery (Ribot 2001). However, devolution is not a guarantor of accountable
local governance, and the same corrupt practices that operate at the Central Government level
may simply be transferred to the LAs by way of enhanced autonomy. Persisting failures in
service delivery despite the initiation of LASDAP suggest shortcomings of the LASDAP
participatory design despite the opportunity that participation provides for enhanced
accountability and transparency of local governance.

In terms of poverty reduction, devolution of decision-making powers to local
governments physically and politically brings budget and service delivery decisions closer to the
poor (Devas and Grant 2003). Citizen participation has been shown to increase the
responsiveness of local governments to the needs of the poor and to increase local government
accountability (Crook and Sverrisson 2002). Based on this assumption about the positive effects
of citizen participation, LASDAP would be expected to increase the downward accountability of
local authorities to provide services to their constituents. However, while participation is often
crucial for engendering upward pressure on government and downward accountability to
citizens, the composition and institutionalization of citizen participation are critical variables in
predicting the representativeness of the process and pro-poor oriented outcomes (Devas and
Grant 2003). Devolution in and of itself is unlikely to improve local authority accountability,
particularly to the needs of the poor who may be marginalized from participatory structure.

Mombasa Municipality has realized some striking LASDAP project successes in a few
wards, but the status quo is one in which LASDAP projects stall after the money is expended or

never begin because their allocated funds are mismanaged prior to implementation. Why is the
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status quo so discouraging? Are the failures of LASDAP a product of the participatory design?
Or are other critical institutions of local government accountability absent thereby precluding the
positive effects of participation? These questions engender an evaluation of the LASDAP
participatory process and project implementation in order to discern the correlation between

participation and accountability in service delivery.

Research Objectives

Recognizing the importance of participation, particularly in the Kenyan context of
unaccountable governance and mismanagement of resources, this research aims to discern the
relationship between participatory planning and local government accountability in service
delivery in Mombasa, Kenya. The specific objectives of the research are:

L To identify key factors that contribute to successful LASDAP service delivery in

Mombasa, Kenya;
IIL. To discern citizen and councilor experiences in the LASDAP process; and
III. To elicit policy recommendations to improve the participatory structure of LASDAP

and accountability of LASDAP project delivery.
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Literature Review

Bardhan & Branch and Cheeseman: Participation as an Institution of Local Democracy

The development literature is increasingly espousing decentralization as a critical
component for improving government efficiency and curtailing mismanagement of public
resources. In Kenya, the Local Authority Transfer Fund represents a decentralization strategy
that aims to devolve decision-making power to the local authorities. This devolution increases
the power of LAs to decide how they will spend their budgets, in addition to providing finances
with which those LAs can support their budgetary spending.

Pranab Bardhan’s article “Decentralization of Governance and Development” describes
the tenets of the traditional literature on decentralization and explores the constraints of this
literature when applied to developing country settings. Bardhan explains the core supposition of
the traditional literature on decentralization, which strongly associates the devolution of
decision-making with increases in the responsiveness and efficiency of government. As Bardhan
explains, local governments are assumed to have better information about local needs because of
their proximity to residents, and thus they are better positioned to respond to those needs.
Moreover, the relative proximity of local governments to citizens opens the possibility for
greater citizen participation in government policy formation and service delivery planning.

The issue of community participation emerges from the shortcomings of the traditional
literature on fiscal federalism, which, as Bardhan explains, “assumes that allocated funds
automatically reach their intended beneficiaries.” Corruption and elite capture remain serious
impediments to the accountable allocation of public funds at both the central and local
government levels. As this current research will demonstrate in later sections, community
participation may serve as a necessary, if not important, institutional check on the management

of public resources, even if it is not sufficient for overcoming issues of government failure.
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Community participation is particularly salient because institutions of democracy such as
rule of law, accountability, and mechanisms to combat corruption are often weak or nonexistent
at the local level in developing countries (Branch and Cheeseman 2008). Bardhan underscores
how accountability, monitoring, and media outlets for exposing graft are often weaker at the
local level than at the national level. Rent-seeking behavior is thus more likely to continue
unnoticed or without judicial recourse. Bardhan’s insights engender further consideration of the
issue of elite capture, which poses a serious constraint to socially optimal decentralization
strategies. As this current study indicates in later sections, the same corrupt institutions and
incentives that operate at the central government level may be devolved to the local government

through decentralization programs.

Gitau and Amaya: The Nature of LASDAP Participation

In a study conducted by S.K. Gitau and J.A. Amaya, “An Assessment of the Local
Authority Transfer Fund (LATF) as a Tool for Improving Service Delivery and Stakeholder
Participation in Local Authorities in Kenya,” the success of LATF was evaluated in terms of
Local Authority (LA) service delivery and residents’ participation at Thika and Mavoko Local
Authorities. Gitau and Amaya provide important insights on the nature of citizen participation in
LASDAP in addition to eliciting issues involving citizen capacity to participate in LASDAP.

Through their participatory action research, Gitau and Amaya found that the LASDAP
participatory process generally favors the participation of registered Community Based
Organizations (CBOs) rather than evoking more evenly representative community engagement.
This finding suggests that the poorest and most marginalized members of society may be
excluded from the participatory process, and their marginalization may actually be further
institutionalized by the organizational bias of LASDAP meetings. Gitau and Amaya recommend
greater dissemination of information on LASDAP and increased publicity of LASDAP meetings

in order to mobilize wider participation in the process.
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In its effort to provide recommendations to enhance community participation in
LASDAP, Gitau and Amaya address mechanisms for mobilizing residents for LASDAP
meetings, but it does not address the role that the private sector (i.e. NGOs) or the Local
Authority should play in terms of building citizen capacity prior to the LASDAP meetings. In
other words, the study seems to view resident participation in LASDAP as a capacity building
tool in participatory governance whereas focusing on ways to build wananchi capacity before the
LASDAP process may also be necessary to maximize the participatory potential of LASDAP.
This pre-LASDAP capacity building may include such activities as prioritizing and creating
consensus on Community Action Plans, which can then be presented to the local authority for

LASDAP funding.

Odhiambo, Mitullah, and Akivaga: Citizen Awareness of LASDAP and Engagement with the
Local Authority

Morris Odhiambo, Winnie Mitullah, and Kichamu Akivaga describe the nature of citizen
participation in managing the LATF and citizen and LA perspectives on the LATF in their study
Management of Resources by Local Authorities: The Case of Local Authority Transfer Fund in
Kenya conducted in five Local Authority areas: Malindi, Nyeri, Narok, Kisumu, and Isiolo.
Odhiambo et al. found that while residents have adequate knowledge of LA revenue sources,
only four percent of their survey respondents indicated any awareness of LATF as a form of
revenue mobilization (95). This suggests that the vast majority of residents in the five LAs
studied have very little awareness of this major central to local government transfer, which
comprises upwards of forty percent of LA resource envelopes.

Odhiambo et. al found a “fairly high level of understanding [among residents] of the
types of resources and the methods used to mobilize them in the LA” (96). However, despite this
general awareness, the study found that in most cases, those residents did not demand

accountability in the management of those resources. This leads to the question: why? If
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residents are aware of the resources mobilized and used by their local government, why don’t
they engage in social auditing or more general monitoring of the use of those resource? An
important question that may bear some explanatory weight would be to ask those residents about
their level of satisfaction with the LA and to determine their capacity to hold the LA
accountability and participate in social monitoring.

A major gap exists between the local authorities and residents in terms of engagement
and communication. Odhiambo et al. found that 42.7 percent of survey respondents reported
never having consulted with the LA on service provision. Moreover, 86.1 percent of those
surveyed reported that they had never participated in any project or activity initiated by the LA
indicating a trend of limited engagement with the LA and lack of awareness of LATF-funded
projects.

The wide gap between local authorities and the communities they serve provides a
different perspective on the progress of LASDAP and LATF, which have generally been
applauded by foreign organizations such as the World Bank and United Nations (see Third
Kenya Human Development Report: Participatory Governance for Human Development). The
less than optimistic results from Odhiambo et. al come with a sobering reminder:
decentralization through devolution of powers is not sufficient to promote efficient management
of resources and foster effective participation in governance. While Odhiambo et. a/ suggest a
fuller implementation of Cap 265 (the Local Government Act) in order to more fully devolve
powers to LAs and provide them with more adequate resources, successful devolution (if it is to
be used as a medium for improving service delivery) must be characterized by central to local
government power and resource transfers in tandem with institutionalized and supported avenues

for community participation and monitoring of the LA.
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Roy Kelly and Graham Glenday Meera Mehta: Parallel Service Delivery Systems, Limited
Local Government Autonomy, and Prospects for Social Audit Monitoring

The World Bank report Kenya: An Assessment of Local Service Delivery and Local
Governments in Kenya is an examination of the various local service delivery reforms in Kenya
and an evaluation of the institutional structures and finances of Kenya’s local authorities.
Underlying the World Bank’s study is the assumption that local provision of local services is
preferable because it “allows for greater demand responsiveness in the quantity and quality of
services, and the provider is also subject to more continuous oversight by the local community,
enhancing the transparency and accountability of the process” (5).

Overlapping Delivery Systems.

According to the World Bank, declining levels of service delivery exist despite
decentralization efforts because of the overlap between the three parallel service-providing
systems: the District System, the Sector System, and Local Government System. The World
Bank underscores the lack of clearly delineated responsibilities for each system and the lack of
coordination between planning, budgeting, and service delivery, all of which correlate with
declining levels of service delivery.

In its discussion of the overlapping service delivery systems, the World Bank provides a
breakdown of water, health, education, and road service delivery systems, including an analysis
of the various levels from which these services are provided and the prospects for improving the
efficiency and cost-effectiveness of delivering these services. For services with overlapping
delivery systems, the study concludes that local authority revenue mobilization is one of the key
constraints facing local government service delivery structures, particularly relating to local
authority’s limited capacity to collect user fees. Moreover, with reference to the key services
evaluated in the study, an emphasis is placed on the allocative inefficiency created by the parallel
and thereby weakened delivery systems, which result in the availability of fewer resources to

“deliver adequate quality services to the poor at a reasonable price” (41). Nonetheless, the study
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does concede that certain services, such as public health care, would benefit from an inter-
governmental delivery system with higher-level coordination along with local level activities.

Limited Local Autonomy:

The World Bank explains the budgeting and planning processes at the Central, District,
and Local Authority governance levels. At the local authority level, every five years Local
Authority Development Plans (LADPs) are prepared to outline the area’s development priorities
without considering budgetary constraints. However, consultants are often the preeminent
authors of these plans, indicating minimal LA or community input. The study emphasizes that, as
per the Local Authority Act, local authorities have no mandatory responsibilities, save the burial
of destitute persons who die within their area of jurisdiction. The lack of clearly delineated LA
functions translates into greater central government control of the local governments: prior to
carrying out most functions, the LA must obtain undertaker approval by the appropriate ministry
at the central government level. The World Bank’s analysis of local authorities’ limited
autonomy underscores the significance of decentralization reforms and avenues for eliciting
citizen participation in local governance.

Social Auditing as a Monitoring Tool:

The study underscores methods for promoting social auditing as a mechanism of
community monitoring of LAs. One such method is part and parcel of the LASDAP, which
obligates the LA to provide citizens with a statement of the local authorities’ financial revenues
and expenditures from the preceding fiscal year. However, as the data analysis for this current
research in Mombasa suggests in later sections, the institutionalization of information sharing
does not necessarily imply that local authorities are indeed operating transparently, nor does it
say much about citizens’ actual use of that information as a monitoring tool.

The major recommendations proposed by the study focus on enhancing the transparency
and accountability of the LA and community participation in the process of decentralization. One

such proposal is to shift to a “performance-based regulatory environment,” which is largely
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construed to mean some form of community monitoring and social auditing process that also
includes a combination of penalties and incentives to promote improved LA performance. Also,
while applauding the implementation of LASDAP as a unique participatory approach to
governance, the World Bank concedes that the community engagement and LA consultation with
the citizens needs to be further institutionalized to more fully promote demand-driven service
delivery.

The debate on decentralization in Kenya is largely based off of qualitative hypotheses,
rendering the World Bank’s overall approach an important empirical evaluation of the economic
viability of the local government system in Kenya. The World Bank elucidates some of the major
fiscal and institutional impediments to efficient and effective service delivery at the local
government level. Its evaluation of Kenya’s overlapping, parallel service delivery systems
demonstrates the extent of central government control (by way of the district system and
Ministry of Local Government) and the minimal devolution that has actually occurred in Kenya.
Mitigating intergovernmental overlaps in service delivery will be necessary for the Government
of Kenya to mainstream its development efforts and promote more efficient, demand-driven

development.
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Methodology

The research incorporated both data review and field research methods. Data analysis
included review of the Local Authority Transfer Fund Act No. 8 of 1998, the Local Government
Act Cap. 265 and Ministry of Local Government information regarding the Kenya Local
Government Reform Programme. Field research data collection included field surveys, focus
group discussions, key informant interviews, and case studies of LASDAP projects.

The following field research methods were employed in order to evaluate the relationship
between participatory planning and local government accountability. I drew some qualitative
conclusions about conditions that should be in place in order for LASDAP participatory
mechanisms to entrench accountability in service delivery and optimize project execution. The
correlations I draw between participatory mechanisms and project accountability and execution
are points of evaluation relevant to the wards studied in Mombasa, which may not hold for other
regions of Kenya or Mombasa as a whole. Instead, they represent qualitative evaluations of
citizen, councilor and technocrat experiences with LASDAP processes and the empirical

evaluation of LASDAP project case studies in the wards.

L Field surveys were distributed to citizens who have engaged in the LASDAP process
with the objective of learning: how they became aware of LASDAP, their satisfaction
with the process, community monitoring of LASDAP projects, maintenance of
LASDAP projects, greatest challenges and suggestions for improving LASDAP.
Residents of Kizingo, Kongowea, Bamburi, Mjambere, and Junda wards participated
in these surveys. Disseminating surveys generated qualitative data about LASDAP
participants’ experiences with the process and outcomes. Their recommendations are

important indicators of how to improve the participatory process.
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II.

I1I.

IV.

Focus group discussions and key informant interviews were conducted with active
community members in Junda, Kongowea, Kizingo, and Mjambere wards to gain
further insight into citizen experiences with the LASDAP participatory structure and
its effectiveness in producing service delivery accountability. Additionally, focus
group discussions were held with members of the LASDAP monitoring group to learn
wananchi perspectives on the monitoring process and ascertain the successes and

constraints of the monitoring process.

Key informant interviews were held with elected area councilors from Bamburi,
Jomvu Kuu and Junda wards and the LASDAP director for Mombasa Municipal
Council to discern LA experience with LASDAP and councilors’ perspectives on
their role in the LASDAP participatory process and their accountability in delivery

LASDAP services.

Case studies of five LASDAP projects were conducted by reviewing relevant LA
financial documents, interviewing community stakeholders and the LASDAP
director, and visiting the project sites to see actual project status. The case studies
were then compared with data from the wananchi focus group discussions,
interviews, and survey data to emphasize which variables are most closely correlated

with LASDAP project success.
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Data Analysis

The analytical conclusions drawn from the qualitative and quantitative data and micro case

studies of LASDAP projects describes LASDAP project success as a function of:

(a) Citizen participation in project planning, monitoring, and maintenance;

(b) Capacity of citizens to participate in LASDAP process (project planning, monitoring, and
ownership)

(c) Councilor role in LASDAP and relationship with constituents;

(d) Role of citizen expectations and delivered results in shaping service delivery demands

and outcomes.

Beneficiary participation in project planning, particularly in early stages of planning, has
been shown to improve project performance at every stage of the process, from implementation
to project maintenance (Isham ez.al 1995). The correlation between participation and project
performance seems to be more qualified in the case of LASDAP in Mombasa. In addition to
participation in LASDAP project planning, I found that participation is equally critical during the
monitoring and ownership stages of LASDAP project implementation. Participation in early
stages of planning does not, as Isham et. al would predict, correlate strongly with positive project
performance during later stages of the implementation process if participation does not also
occur during monitoring and maintenance stages. Lack of local government transparency, poor
positive feedback loops (e.g. discouragement with the LASDAP process because of slow
progress or stalled projects), limited collaboration between citizens and their elected councilors,
and local elite capture of the LASDAP process may explain the weak correlation between

participation in planning stages only and project success. Thus, the data from this current
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research suggests that the critical link between participation and project success occurs at both

the early planning stage and later implementation and maintenance stages.

I. Citizen Participation in LASDAP Project Planning

Citizen Awareness of LASDAP

LASDAP aims to promote citizen participation in decentralized local government
planning. However, participation is immediately precluded when citizens have limited or no
awareness of the LASDAP process. Devas and Grant in their research on local government
decision-making provide insights on the correlation between inadequate information and the
limitation of LASDAP to improve accountability in governance. Recognizing the importance of
information, ranging from financial information to even more basic information amounting to
sheer awareness of the LASDAP process, surveys were distributed in order to gage citizen
awareness of LASDAP and local government transparency in Mombasa. Forty-three community
members from Kizingo, Junda, Mjambere, Kongowea, and Bamburi wards participated in
completing field surveys, rendering the quantitative data in this and the following sections.

In terms of awareness of LASDAP and LATF, a sizeable majority of the survey
respondents (eighty-eight percent) learned about LASDAP and LATF through information
shared through NGOs and CBOs. Very few respondents (nine percent) are aware of the Kenya
Local Government Reform Programme, which initiated the LATF and LASDAP. Just under one
third of respondents cited the Local Authority as providing awareness of LASDAP, indicating
that civil society organizations, the media, and other citizens are largely responsible generating
awareness of LASDAP among the survey participants. As indicated by these results, civil society
is crucial in terms of providing wananchi with awareness of LASDAP. There is considerable
room for the LA to become more engaged in raising public awareness and mobilizing citizens for

LASDAP meetings.

22



Figure 2: Awareness of LASDAP
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Given the limitations of this current study in terms of sample size and composition, the
results from the Clarion study The Case of the Local Authority Transfer Fund in Kenya provides
useful quantitative data on LATF awareness. According to the study ninety percent of
respondents do not know about LATF funded projects. This lack of awareness can be attributed
to the local authorities’ lack of public awareness raising and publicization of projects and
activities, which was the most cited reason explaining why respondents did not participate in LA
activities. According to the study, 89% of respondents had never been invited to a LASDAP
consultation meeting. Both the Clarion and the current study indicate that the LA is not reaching
out enough to the community, which illuminates a continuation of the same exclusionist political
culture that the Kenya Local Government Reform Programme and LASDAP are supposed to

reform.
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Citizen Satisfaction with LASDAP Participatory Planning Process

Transparency of Local Authority

Survey respondents from Junda, Kizingo, Mjambere, Kongowea, and Bamburi wards
were asked to describe their level of satisfaction with (1) the level of openness and information
flow between the Local Authority and citizens throughout the LASDAP process, and (2) the
representation of their wards needs and priorities through the LASDAP process. As indicated by
this quantitative analysis in addition to open-ended responses provided by wananchi, there is
strong dissatisfaction with the openness and information flow between the LA and survey
respondents (forty-seven percent). Thirty percent of respondents indicated they were fairly
satisfied with the openness and information flow between the LA and citizens and eleven percent

asserted their satisfaction with the openness and information flow.

Figure 3: LASDAP Transparency
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Survey respondents who had visited the Municipal Council to inquire about the status of
LASDAP projects were asked to describe their experience. One respondent indicated that the
visit was successful and produced the requested information, while all other respondents
indicated a negative experience in project monitoring at the Municipal Council. Multiple
respondents indicated that they did not receive the information they requested and were told to

come back another time or to see the elected ward representatives who attended the Consensus
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meeting. Respondents indicated a general consensus that receiving information from the LA is
not easy, illustrating a lack of transparency at the Municipal Council.

The qualitative data produced through focus group discussions with LASDAP
participants in Kongowea, Mjambere, and Kizingo wards in addition to key respondent
interviews with community leaders suggest that the participatory mechanisms of LASDAP seem
to be increasing transparency of LA activities. This increasing (albeit still limited) transparency
in turn is increasing participation in LASDAP processes (both in quantity and extent) and
expanding citizen expectations of the Mombasa local authority. However, community
participation seems to be increasing demand for accountability without a corresponding
institutionalization of local government supply of accountability. The result is citizen frustration
with service delivery that, as indicated by the qualitative data, may in turn threaten continued
participation in LASDAP.

Effectiveness in Generating Accurate Local Information

Contrary to citizen dissatisfaction with the information flow, there is a fair degree of
satisfaction with the representation of the wards’ needs and priorities (forty-four percent),
demonstrating that LASDAP can be an effective tool for improving the relevancy and
development needs targeting of service delivery with sufficient community participation and

councilor cooperation.

Figure 4: LASDAP Effectiveness in Eliciting Service Delivery Needs
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Positive appraisal of the representation of wards’ needs and priorities indicates that LASDAP as
a reform in the decentralization and devolution process, is indeed effective in generating more
accurate and relevant local data as suggested by Bardhan (2002).

The participatory process, designed to promote stakeholder engagement in the service
delivery planning process, prospectively improves the feedback and accountability mechanisms
available to wananchi. However, the composition of community participation and the danger of
local elite capture of the participatory process are important qualifications to the supposed

correlation between participation and accountability.

I1. Citizen Participation in LASDAP Project Monitoring

Composition of Monitoring Structures and Citizen Involvement

Citizen and councilor involvement in LASDAP project monitoring is critical to the
successful and timely implementation of LASDAP proposed projects. However, the monitoring
process suffers from (1) uncoordinated and non-institutionalized monitoring procedures, (2)
limited citizen capacity to perform monitoring tasks, and (3) constraints of the LASDAP
representative stakeholder model.

Uncoordinated and non-institutionalized monitoring procedures

Information about citizen monitoring practices has not adequately flowed downward to
reach LASDAP participants and the citizenry more generally. Survey respondents were asked if
community members are involved in monitoring LASDAP project implementation; the responses
were almost equally split between individuals aware and unaware of citizen project monitoring
activities. Respondents who are aware of project monitoring indicate that the monitoring process
is an uncoordinated one. When asked how the community currently monitors LASDAP project
implementation, survey responses included: “By asking the councilor how much materials cost;”

“Through eye observation and questioning;” and “The Urbis committee (ward level task forces
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created through the Urban Capacity Learning Lab Program, implemented by the local NGOs
Coast Development Lobby Group and Kituo cha Sheria) checks if the proposed projects are the
ones implemented, and how they are implemented.”

A key informant who is a ward facilitator for the Urbis task force in Bamburi ward cited
that the community is not engaged in monitoring because there is no communication between the
LA, the community, and the councilor (Flaster, Personal Interview, 2009). Miscommunication
and divergent information confuses the monitoring process, and may serve to weaken civic
capacity to effectively participate in monitoring activities because access to reliable information
is critical to performing effective monitoring of project finances and implementation status.

Qualitative data on actual (rather than perceived, as above) monitoring procedures
provides insights on the critical linkage between citizens and their elected area councilors.
Survey respondents were asked if they personally had ever attempted to follow-up on a LASDAP
project; thirty-five percent of respondents cited they had tried to follow-up on a LASDAP project
and sixty-five percent had never tried to follow-up on a project.

Figure 5: Levels and Awareness of Community Monitoring
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It should be noted that all respondents are active community members who are aware of
devolved funds. This data cannot be generalized to represent overall community involvement,
but is useful for evaluating wananchi experience with LASDAP project monitoring. Of those
who have tried to follow-up on a LASDAP project, they were asked specifically how they
attempted to conduct follow-up. Responses included inquiring with the area councilor about
project status or demanding the area councilor to implement the proposed project and visiting the
site of proposed projects. The data indicates that wananchi view their elected councilor as a
critical linkage to accessing project information and demanding accountability. However,
forthcoming sections describing the relationship between councilors and constituents suggest that
this critical accountability link may remain largely unrealized because of mistrust, limited

communication, and local elite capture of the LASDAP process.

Constraints of Representative-Stakeholder Model

A focus group discussion with the LASDAP monitoring group provided further insight
on the monitoring process and representative-stakeholder relationship in addition to the
relationship between citizens and the LA. The monitoring group consists of eight citizens, a male
and female representative from the four constituencies in Mombasa. These individuals are
elected each year at the LASDAP consensus meeting attended by two ward representatives from
each of the thirty-two wards. The monitoring group is tasked with conducting follow-up on all
projects in the constituencies. Their work includes visiting project sites, inquiring with
contractors about project standards, and interacting with Municipal officials. The ward
representatives are the individuals chosen at the ward-level consultation meetings to attend the
consensus meeting. Ward representatives are charged with ensuring that projects chosen at the
consultation meeting are prioritized at the consensus meeting, and they are expected to engage in

monitoring project implementation.
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Figure 6: Monitoring Structure
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In order to gage the relationship between ward representatives and the constituency-level
monitoring group, a focus group discussion with members of the monitoring group encouraged
members to describe their interaction with the ward representatives from their constituencies.
The monitoring group discussed the limited capacity of the ward representatives to effectively
perform project follow-up. The ward representatives have poor attendance at meetings and were
accused of submitting poorly written reports on project status. The monitoring group attributed
lack of funding as the cause for these problems: the ward representatives receive no
compensation for their service to the community in the monitoring process. As one the
representative for Changamwe constituency stated, “It is very discouraging to come for meetings
and not see immediate results. Ward representatives have lost hope in LASDAP projects.”

To further substantiate the emerging data on the disconnect between the monitoring
group, ward representatives, and ordinary citizens, survey respondents at the ward level were
asked if the ward representatives elected to attend the consensus meeting reported back to the
community with any feedback from the consensus meeting. Thirty-seven percent of respondents
indicated that the ward representatives had reported back to the community; sixty-three percent
of respondents indicated that the representatives had not reported back to the community.
Respondents were also asked if they were aware if ward representatives have performed any
monitoring of LASDAP projects. Thirty-five percent of respondents indicated they were aware
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of ward representatives performing monitoring; sixty-five percent were not aware of the
representatives performing any monitoring.

Figure 7: Communication between Ward Representatives and Community
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Another shortcoming of the monitoring group, and more reflective of the weaknesses of
the LASDAP participatory framework, is the representative-stakeholder approach of electing
new representatives at each new consultation meeting and thus every year. Project lifespan is
two to three years, therefore the monitoring group should have a three-year term rather than a
one-year term, which creates turnover before projects are completed and limits the effectiveness
of project monitoring. If the monitoring group is elected to three-year terms it will be able to
monitor projects from start to finish, rather than piecemeal monitoring as is currently the case.

A major limitation with these data was the small size and unrepresentative nature of the
sample. However among those questioned, the results are indicative of disconnect between the
monitoring group and stakeholders in the community. The results indicate a lack of
mainstreaming of the monitoring process, which the Municipal Council has not systematized.

The lack of a formal monitoring process in conjunction with insufficient communication between
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the ward representatives and community stakeholders results in ineffective and inefficient project
monitoring. These constraints of the representative —stakeholder model for participation and
monitoring underscore and exacerbate limited citizen capacity to effectively participate in project
monitoring.
Limited Capacity to Perform Monitoring Functions

It is questionable whether citizens have adequate capacity to engage in project
monitoring, which requires analysis of financial documents and knowledge of (or access to
informants with knowledge of) building standards to ascertain if project implementation is
proceeding to standard and if public money is allocated accountably. Municipal Council
officials’ overestimation of project costs in order to kula pesa inayobaki (eat the leftover money)
may explain the expenditure of LASDAP funds despite stalled or substandard project
implementation years after budgetary allocation for the project.

The study indicates that project implementation largely hinges on citizens and councilors
to follow-up on LASDAP projects, but this incumbency placed on citizens and councilors is
qualified by the lack of capacity building on monitoring or social auditing. The imperative that
citizens perform monitoring to ensure project success is a manifestation of the failings of the LA.
Auditors should evaluate the local government to ensure that projects are completed; unpaid
wananchi should not be required to do this work to ensure their tax dollars are used accountably.
The incumbency placed on citizens assumes corruption as the status quo; solutions to public
mismanagement are not addressed from within but are instead externalized to the people.
Citizens must essentially compensate for the Municipal Council’s own lack of routinely
accountable governance.

Furthermore, the LA does not make any attempts to build the capacity of ward
representatives so as to optimize the participatory framework. The monitoring group lacks
technical ability to interpret documents and to know if projects are being built to standard.

Citizens, including members of the monitoring group, do not have access to most financial
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documents or bill of quantities, which would be necessary to effectively monitor both the
tangible results on the ground and the proper use of the fund. This limited access to financial data
makes a mockery of the group’s work and perpetuates the exclusionist governance that the
KLGRP and LASDAP are intended to ameliorate. The participatory framework, as currently
employed, is superficial: the representative stakeholder approach is employed but the
representatives’ capacity is not adequately built to perform their role in LASDAP. The LA is not
fully taking advantage of opportunities for effective citizen participation in management and
monitoring of LASDAP.

The local authority’s non-involvement in building citizen capacity on project monitoring
renders the somewhat cynical question: why would the LA set aside funding to build the capacity
of ward representatives only so these community members can then place pressure on the LA to
use LATF accountably? Exclusionist governance, while moderated by the introduction of

LASDAP, still persists due to lack of funds and lack of political will.

Recommendations for Effective LASDAP Project Monitoring

A major shortcoming of the monitoring group is that no project monitoring is conducted
after projects are finished. The monitoring group stated that it lacked access to relevant financial
data to evaluate if any funds are leftover after projects are completed. If no post-implementation
monitoring occurs, any leftover funds will not return to the community. Moreover, a final
evaluation of the quality of the project will not occur, which precludes reflection on the overall
challenges and successes of the project.

Successful monitoring must begin from the foundation at the tender meeting, which the
monitoring group is currently barred from attending. If the monitoring group were able to attend
this meeting, there would be citizen pressure to blacklist poor performing contractors, and it
would maximally keep the group informed on financial contracts. Additionally, permitting the

monitoring group to perform its role at all stages of the process would contribute to the
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transparency of the Municipal Council’s usage of LASDAP monies. The importance of citizen
involvement and awareness cannot be understated. The monitoring group noted that in the past
when there was no public awareness councilors would forge the LASDAP project proposal
documents. The LASDAP motif is repeated: elected officials will not act accountably unless

constituents place pressure on them.

ITI. Councilor Role in LASDAP and Relationship with Wananchi

According to a study conducted by Clarion The Case of the Local Authority Transfer
Fund in Kenya, councilors are generally reluctant to embrace the participatory framework of
LASDAP because prior to the KLGRP they were able to use council money freely for buying
political support or contracting projects that benefit only individuals or themselves and not the
constituents they serve. With the introduction of LASDAP, councilors have lost considerable
control in terms of commanding council resources. This current study has correspondingly
shown that in some wards councilors continue to try to exert control by inviting only their
political allies to the consultation meetings and prioritizing projects without input from the
community.

Mistrust between Councilors and Constituents

Both the Clarion study and the current research indicate widespread mistrust between
councilors and constituents, driven largely by councilors’ fears that LASDAP participants are a
political threat and constituents’ accusations that their elected officials contribute to corrupt and
exclusive governance practices. This sentiment of mistrust emerged during focus group
discussions with community members from Kizingo, Mjambere, Junda, and the monitoring
group. When asked about their perception of the elected councilors, members of the monitoring
group said, “they have their things to hide” (Flaster, Personal Interview, 2009). Members of the

monitoring group expressed the idea that the councilors tend to view the ward and constituency
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representatives as trying to politically undermine the councilors. An interview with the councilor
from Junda confirmed this mistrust of the wananchi; the councilor expressed that she does not
engage with the ward representatives because she believes they have other political motives for
their involvement in LASDAP (Flaster, Personal Interview, 2009). The mistrust between
councilors and constituents deters collaboration on project monitoring and impedes the
information flow between the LA and wananchi, thereby limiting LASDAP project success and

restraining the possibilities of improved democratization by way of the LASDAP structure.

Politicization of LASDAP

During a key respondent interview with an active community member in Mjambere, it
emerged that at the most recent LASDAP consultation meeting, the councilor changed the venue
at the last hour, supposedly to deter anyone other than his political allies from_attending. The
community member and his colleagues in the Urbis ward committee were not given the
opportunity to express their views or present their Community Action Plans because, according
to the community member, the councilor thought the ward committee members were aligned
with the Member of Parliament (MP), whom the councilor intends to compete against in 2012.
(Flaster, Personal Interview, 2009)

The political ambitions of councilors and ensuing MP-councilor competition are
significant political issues hindering effective implementation of LASDAP. The participatory
framework of LASDAP is supposed to ameliorate rent-seeking behavior in the management of
resources and service delivery by placing the wananchi at the forefront of decision-making.
However, as is also the case with the management of with the management of the Constituency
Development Fund by MPs, the interface between political competition and devolved funds for
development projects diminishes the focus on service delivery and bolsters the opportunity of
elected officials to appear favorably with constituents by bringing development. This perspective

is particularly salient in the competition between councilors and MPs, some of whom are
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accused of using LATF and CDF, respectively, as political tools rather than vehicles for
enhanced service delivery (Flaster, Personal Interviews, 2009). By monopolizing the LASDAP
process and using LASDAP as a political tool, devolution constricts, rather than enhances,
democratization.

Councilor Perspectives on LASDAP

Councilor perspectives on LASDAP were discerned through a councilor dinner held by
Coast Development Lobby Group and Kituo cha Sheria, two local NGOs, and interviews with
the Bamburi, Jomvu Kuu and Junda councilors. As perceived from the councilor dinner for
Urbis, the councilors elected to the Municipal Council of Mombasa view LATF primarily as a
tool for debt resolution. One councilor stated, “LATF is not for development, but for repaying
debts.” In a key informant interview with the councilor from Junda ward, the councilor expressed
the idea that LASDAP is not mandatory, but instead depends on how much LATF is received
and how much money is leftover after paying other expenses and salaries.

Since the introduction of the KLGRP and the LATF, however, LASDAP is mandatory.
Before the LA can receive its LATF allocation, it must submit all the LASDAP proposals
indicating that consultation and consensus meetings were held. Moreover, the entire resource
envelope must be spent on delivering these LASDAP-generated services. More generally, the
councilors lamented their lack of authority in the management of the fund in terms of
disbursement and allocations. Limited councilor autonomy in the management of LATF suggests
that devolution by way of LATF has not enhanced decision-making ability of locally elected
leaders and, in the broader historical context, concentration of power still remains with the

central government through the Ministry of Local Government.

Role of Elected Councilors

The three interviewed councilors were asked to describe the past and current role of

councilors in the LASDAP process. The elected councilor for Bamburi Ward explained that
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community members, not the councilors, were initially intended to control LASDAP projects.
Thus the central government never encouraged councilors to become involved in LASDAP
because the government wanted to avoid councilor interference with LASDAP-allocated monies.
He described engagement in project follow-up as the key role of councilors in the LASDAP
process. (Flaster, Personal Interviews, 2009)

The Junda councilor and the Jomvu Kuu councilor agree that the councilors’ role is to
oversee proposed projects and ensure that those projects are implemented. The Jomvu Kuu
councilor stressed that while councilors are supposed to assist in project monitoring, these
projects do not emanate from councilors’ minds, but instead they must be proposed by the
wananchi. This seems to confirm that the councilor views LASDAP as a participatory structure
for bottom-up development planning. While LASDAP is intended to improve local government
democratization, the democratically elected officials bear little responsibility for project success
or failure: the councilor's role is merely to assist in project monitoring, although even then, the
LATF Act No. 8 does not make any mention of an official role for councilors in the LASDAP
process. The lack of a legally delineated councilor role confuses the LASDAP process and
curtails the democratic accountability of councilors for ensuring LASDAP project success.

(Flaster, Personal Interviews, 2009)

Councilor Relationship with Citizens

When asked to describe past and current councilor relationships with citizens, the Jomvu
Kuu councilor described how in the past councilors would not consult with the people about
LASDAP projects, but instead they would prioritize projects “on behalf of their people” with
their close political allies without involving community members. This relates to information
provided by the Bamburi and Kongowea wananchi and indicates that some sort of political-
cultural change has occurred in some wards since the last general election. The wananchi of

Kongowea and Bamburi have spoken negatively of their previous councilors in terms of
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cronyism and exclusionism, and wananchi of Mjambere and Junda have spoken similarly of their
current councilors.

In response to the same question about the councilor’s current relationship with the
wananchi, the Junda councilor said she did not attend the LASDAP meeting because she was not
invited. She described the councilor’s role in LASDAP as a link between the people and the
council, thus, rendering it unnecessary for all wananchi to know or be involved in the process.
This opinion runs counter to the philosophy behind LASDAP in terms of community
participation to enhance governance. LASDAP was introduced in part because elected officials
were not doing an adequate job of representing of mobilizing constituents priorities for service

delivery. (Flaster, Personal Interview, 2009)

Councilor Engagement in Monitoring

The councilors from Bamburi and Jomvu Kuu meet with their ward’s representatives on a
monthly and weekly basis, respectively. All of the councilors cited personal engagement in some
form of project monitoring. Councilor monitoring includes meeting with the town clerk to
ascertain why some projects have stalled and visiting project sites. The Jomvu Kuu councilor
explained his engagement in the LASDAP process as imperative because, “if you are a dormant
councilor, people will prioritize different things,” in reference to LASDAP money being used for
other purposes (Flaster, Personal Interview, 2009). None of the interviewed councilors, however,
have performed monitoring of the LATF bank account. Social auditing of LA financial

expenditures and service deliveries remains a largely untapped monitoring tool in Mombasa.

Is LASDAP Changing the Councilor-Wananchi Relationship?

According to key informant interviews with community members from Mjambere, prior
to the introduction of LASDAP there was some interaction between the councilor and citizens,

but it was minimal. For instance, a citizen would go to the councilor’s office to discuss a
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particular issue or the councilor would disseminate information to the community when needed.
However, politics were involved: if an individual did not support the elected councilor during the
election, the councilor would not receive that individual well.

Since the introduction of LASDAP, the councilor-wananchi relationship has not changed
much in Mjambere. In Junda and Mjambere wards, the councilor-citizen relationship is still
negative: community members in the wards accuse their respective councilors of involving only
political supporters in the process. Residents in Junda describe the current councilor as lacking
trust with the Junda people and being perpetually unavailable to meet or discuss with her
constituents. In terms of project follow-up, the Junda ward representatives go directly to the
LASDAP office rather than bothering with the councilor.

Participants in a focus group discussion with community members from Kizingo ward
similarly discussed continuing reluctance by councilors to cooperate with the community, and
the people only see their councilors when they ask citizens for votes. When asked how the LA-
citizen relationship has changed since the introduction of LASDAP, community members often
cited their awareness of LASDAP as critical to their own empowerment and ability to demand
from elected councilors their right to see services delivered. However, most of the conversations
with community members reflected the expectation of using their newly built capacity on
devolved funds rather than an actual outcome of LASDAP or a current reality.

LASDAP provides the opportunity for improved councilor-wananchi relations, but the
reality of mistrust between councilors and wananchi precludes the realization of such an
improvement. Nonetheless, despite the lack of widespread improved relations, LASDAP is
successful in encouraging wananchi to hold their elected officials accountable and demand their
right to see LASDAP projects implemented. In this way, LASDAP is a conduit for changing the

political culture of unaccountable local governance.
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IV. LASDAP Project Case Studies

The following micro case studies of LASDAP projects in Kongowea, Mjambere, and
Bamburi Wards provide insights on how citizen participation, awareness of LASDAP, councilor-
wananchi relationships, ownership of LASDAP projects, and communication between the LA
and stakeholders affect LASDAP project implementation. The project case studies substantiate
many of the conclusions that emerge from the preceding qualitative data, in particular the
salience of citizen participation during all stages of the process and the importance of citizen-
councilor collaboration. Additionally, the project case studies suggest the significance of citizen

expectations and delivered results in shaping service delivery demands and outcomes.

Kongowea Ward

Rehabilitation of Kongowea Dispensary: Accusations of Corruption and Low Transparency
The 2004 LASDAP prioritized rehabilitation and upgrading of the Kongowea
Dispensary. The only work that has been done to the dispensary is the building of a perimeter
wall, which the community member who has conducted follow-up on the project described as a
“shoddy job.” The wall is demonstrably falling apart, and the community monitor explained that
money set aside for the project was diverted to other projects, and the cost of the project was
minimized. When the key respondent went to the LASDAP secretariat office to inquire about
material costs and tenders, he explained that the office refused him much of the information he
was requesting because the office feared he might go to the media and cause a stir with the
Municipal Council. Other than the sub-standard and partial construction of the perimeter wall,
LATF hasn’t funded any other improvements to the dispensary. Upon visual observation of the
dispensary, it is clear that the clinic is over-burdened. Scores and scores of women and their

children wait for hours to be seen by the only doctor. The center part of the clinic doesn’t have

39



any roofing and no one comes to remove slush from drainage depressions in the center of the
clinic. Thus, when the rains come, those two center depressions flood the inside of the clinic.

Additionally, directly adjacent to the dispensary is a scrap metal site, which, according to
community members, used to be part of the dispensary’s property but was illegally sold by a past
councilor to a businessperson. The key informant explained that this land, if given back to the
dispensary, could be used to build a maternity ward or even transform the dispensary into a sub-
district hospital.

According to the LASDAP director, the LASDAP funded perimeter wall would have
included the scrap metal site. The owner of the site took the Council to court arguing that he had
a legal title deed to the land and could not be fenced in. Although the case is still pending, a court
order was issued to stop all work until the case is complete. Thus, the entire contract was
stopped, including the aspect of the contract to repair the drainage in the dispensary. The director
noted that the only reason the wall is falling apart is because the contract was stopped before the
wall was plastered. This explanation is drastically different from the suspicious accusations of
the ward representative, and it is more generally indicative of the dissension between council
officials and the people, the latter of whom often surmise corruption as the cause of project

failure while the former inadequately communicate project status with the relevant stakeholders.

Kongowea Storm Water Drainage: Community Vigilance, but Still a “Shoddy Job” —The Issue
of Financial Mismanagement

Kongowea storm water drainage is another challenging LASDAP case. The rehabilitation
of the storm water drainage system was proposed in the 2004 LASDAP; according to LASDAP
documents, one million Kenyan shillings have already been expended on the project and the
project is documented as sixty-one percent complete. The same project was proposed again in
the 2008/2009 LASDAP. Currently, the drainage system is sub-standard. The diameter of the

pipes is too small, causing the water to not flow properly and sit stagnantly, creating a breeding
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ground for mosquitoes carrying malaria. Also, the drainage system was built shoddily: the
cement walls of the drainage are falling apart because the contractor used less cement than was
needed to save on material costs. When the rains come, all the waste build-up on the side of the
drainage will fall back in. When questioned about what rehabilitation was completed with the
one million expenditure, the Mombasa director of the LASDAP secretariat responded, “if it was
spent, I can’t tell you how it was spent. To the best of my knowledge, nothing has been done on
drainage in Kongowea.”

This information insinuates the poor record keeping at the LASDAP secretariat: either the
LASDAP document that stated a one-million shilling expenditure is wrong, or the money was
diverted elsewhere. In relation to the duplication of LASDAP proposals, the director expressed
that the outcome will depend on the work of the ward representatives and the area councilor.
According to the director, the ward representatives are supposed to go to the councilor and push
for project implementation. Again, the notion arises that the government will not automatically
work for its constituents or use constituent tax money accountably. Citizens must act as vigilant

political agitators before LASDAP implementation is successful.

Mjambere Ward

Construction Kajiweni Dispensary: Gaps in Participation and Persisting Gap between Citizens
and the LA

The 2005 LASDAP proposed the construction of a dispensary in Kajiweni. According to
LASDAP documents, KSh one million has already been spent, but only the foundation had been
laid down. The community was never consulted about implementation and the people generally
do not know what is being built. A discussion with a village elder at the elders’ office, which is
adjacent to the construction site, revealed that the elder was unsure if the construction was a CDF

or LATF project. When asked if he knew how the project came about, the elder demonstrated no
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awareness of LASDAP nor that the project was supposed to emanate from community
prioritization.

This information illustrates the failing of the participatory framework to adequately
involve stakeholders in the prioritization and implementation of LASDAP projects. Lack of
community awareness of the project precludes community monitoring and ownership of projects.
Moreover, as with the Kongowea Dispensary and drainage, there is a divergence in the citizens’
speculation for the project’s incompletion and the Council’s explanation. The LASDAP director
explained that the project began in 2005/2006 and should have been completed in 2006/2007, but
the contractor did not follow the Town Engineer’s instructions: the contactor was supposed to
use four inch slabs but instead used two inch slabs. Thus, the engineer instructed the contractor
to demolish the work that had been done. Eventually the contract was terminated and currently
the project is stalled because the council is waiting to hold another tendering meeting. This
explanation differs drastically with the explanation provided by the active community member,
who attributed the project failure to inter-ward conflict over which ward should manage the
project. The village elders had never received any information from the Council regarding the
project. Kajiweni dispensary demonstrates that LASDAP has partially involved the people in
decision-making, but the participatory structure has not improved communication channels

between the LA and the people.

Bamburi Ward
Repairs at Utange Primary School: Marginalization from Lack of LASDAP Awareness
Utange Primary School provides an illuminating case study of the disconnect between
LASDAP prioritization and the most affected stakeholders. The LASDAP prioritized repairing
toilets, but when the engineer arrived on the site to begin work, the headmistress informed him
that the school most needed to have its water tank elevated onto a structure. Thus the engineer

changed the plans and instead had a structure built to raise the water tank. The headmistress did
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not know about the LASDAP representative-stakeholder structure until the ward representatives
from the consensus meeting arrived at the school to conduct follow-up. When asked if she ever
attended a LASDAP meeting, she responded that she was did not know what those meetings
were. Upon learning about the LASDAP structure during the interview, she questioned how well
the ward representatives could represent the school as an outsider and as a non-immediate
stakeholder.

While the LASDAP espouses such encouraging values as community participation,
improved service delivery, and enhanced accountability, is the LA really a viable medium for
delivering services? If LASDAP meetings can be more representatively attended, perhaps the
community will benefit from those projects that are feasibly under the domain of public
financing. However, issues of public-private sector are arising. The general sentiment of the
Utange headmistress was that she would look for donors to meet her school’s priorities. In this
way, the LA is almost seen as a donor in that, in the economic sense, her school has certain
demands and it is irrelevant who is going to supply those demands. She mentioned how the water
tank was donated by a private donor, while the structure to support the tank was built through
LASDAP funding. Clearly, the LA is not the ultimate solution to development challenges. Issues
such as fiscal insolvency at the LA place serious restrictions on the scope of development impact
the LA is capable of making. In addition, limited wananchi participation and awareness of
LASDAP may foster monopolization of the process by those who are aware; people without
awareness have no democratic voice in the process, cannot express their community’s priorities,
and are not in a position to hold the LA accountable to deliver services from the budget
allocated.

Provision of Eight Boreholes: The Success of Project Ownership

The 2004 LASDAP for Bamburi prioritized the provision of eight boreholes. To date, six

of these boreholes are operational, one has been stalled in construction, and another, at Msufuni

Village, is not functional. The success of six of these boreholes can be largely attributed to the
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structure of project follow-up and maintenance in Bamburi. The Bamburi area councilor meets
with the elected ward representatives once a month to discuss the ward’s priorities from the
consultation and consensus meetings and to discuss the ongoing projects. For projects that have
been completed, the councilor and ward representative hold a forum in which the project is
officially handed over to the community and a committee elected by the community is charged
with managing the project. An example of such a committee is the borehole committee at Utange
in which a women’s group manages the well and charges a small usage fee, which is invested
into maintenance of the well. The success of these projects indicates a positive correlation

between councilor-wananchi collaboration and community ownership of LASDAP projects.

Emerging Trends from Case Studies: Commonalities and Differences

The contrast between Bamburi Ward’s experience with several LASDAP project success
stories and Mjambere’s failed projects raises serious questions about how such stark differences
in project implementation can arise. Returning to one of the main objectives of this research,
what factors seem to correlate most strongly with LASDAP project success and LASDAP
project failure?

The differing success between these two wards may be attributable to differing
perceptions on project ownership and maintenance. Survey respondents in Bamburi and
Mjambere were asked the same question: who is responsible for maintaining LASDAP projects?
In Mjambere, three respondents cited the community, seven cited the Local Authority, and one
cited both the community and the LA. In Bamburi, all respondents cited the community as

bearing responsibility for project maintenance.
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Figures 8 and 9: Perceptions of Community Ownership of LASDAP Projects

Bamburi: Who is responsible for
maintaining LASDAP projects after
implementation?

0

“ Community
K Local Authority

Community and LA

Mjambere: Who is responsible for
maintaining LASDAP projects after
implementation?

3 Community

— K Local Authority

i Community and LA

This data may reflect a deeper community perception of ownership of projects and
translate into community interest in ensuring project success. In Bamburi, there seems to be a
greater sense of community ownership, as inferred from the above data. Additionally, in
Bamburi community groups are elected to maintain completed projects, thereby entrenching
community ownership and maintenance of LASDAP projects. In Mjambere, there seems to be a
predominant opinion that LASDAP projects are councilor projects. Further questions remain as
to the role that political culture plays in the two wards. Political patronage and clientalism may
underscore Mjambere sentiment that LASDAP projects are councilor projects.

Moreover, councilor involvement with community members and project monitoring is
much higher in Bamburi than in Mjambere. The Bamburi councilor meets with community

members on a daily basis to address an array of needs. Mjambere’s councilor, on the other hand,
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only comes to his office on Saturdays. The Mjambere ward representatives who were elected to
attend the consensus meeting are his political allies, and there seems to be minimal interaction
with other active community members, as was ascertained from discussions with community
members. This comparative data seems to indicate that community ownership and councilor-
citizen cooperation are correlated with higher project success, and perhaps are necessary
variables for LASDAP success.

As a final note, the issue of positive feedback loops should be considered in evaluating
future LASDAP project success or failure. A snowball effect in which prior successful project
planning and implementation generates further participation that, in turn, promotes greater
accountability may operate with the LASDAP process. On the contrary, in wards that already
face disadvantages is project success (e.g. mistrust between councilors and wananchi, limited
awareness and participation, etc.) a low equilibrium of limited participation and minimal
vigilance for monitoring project implementation may inhibit project success, thereby precluding
the positive feedback loops that would engender further participation. Citizen discouragement
and frustration arising from stalled or failed projects may lead to an abandonment of the

participatory process as citizens concede to the status quo.

V. Challenges Facing LASDAP: Wananchi and Councilor Perspectives

The citizens of Kisauni constituency who participated in this research perceive
mismanagement of the LA as the greatest challenge facing LASDAP. Under this issue of
mismanagement, citizens indicate corruption and the misuse of funds, lack of transparency at the
Municipal Council, political patronage, lack of adequate project monitoring, councilor
interference in LASDAP proposals, and lack of commitment by the LA as the major
impediments precluding LASDAP project success. Underlying these perceived challenges is the

rift between the LA and citizens. Devolution aims to bring decision-making power closer to the
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people, but, as this research has illuminated, rent-seeking behavior, politicization or elite capture
of the participatory process, and limited transparency pose as counterweights to inclusive
decentralization reforms and may actually expand the rift between citizens and decision-makers.

While wananchi perceive LASDAP challenges in relation to the LASDAP process itself,
councilors perceive the greatest challenges as functions of insufficient revenue. The three
interviewed councilors in addition to the opinions of councilors at the Urbis dinner indicate lack
of funds as the greatest challenge facing the LASDAP process. One of the key motivations
behind LATF was to increase the revenue base and financial management of local authorities.
Suggesting that lack of funds is the biggest challenge facing LASDAP begs the question: why are
there not enough funds if all other expenses are factored in prior to arriving at the resource
envelope, which is then divided among the wards before LASDAP projects are proposed? While
fiscal insolvency at LAs is undoubtedly a significant problem, the only explanation for the lack
of LASDAP monies is mismanagement of that money.

Mismanagement of money is, indeed, the greatest challenge facing LASDAP according
to two elected councilors from Bamburi and Jomvu Kuu Wards. The councilors suggest that the
preeminent problem with LASDAP is interference with LATF money; shillings allocated for
LASDAP projects are diverted for other means prior to project funding. The Bamburi councilor
laments that, “the money is there; we should not go begging again for that money,” in reference
to the need for councilors to press for the release of LASDAP money which had already been
allocated for ward-level projects (Flaster, Personal Interview, 2009).

A relatively thick consensus exists between citizen and councilor research participants
that mismanagement of LASDARP is a legitimate and significant constraint to effective
functioning of participatory service delivery structures in Mombasa. In addition to implementing
better monitoring structures, credible recourse should be taken against individuals who
deliberately mismanage LASDAP monies in order to more effectively disincentivize LA

corruption (Gitau and Amaya).
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Conclusions, Recommendations, and Suggestions for Further Research

The factors that most positively correlate with LASDAP project success are community
maintenance of LASDAP projects and councilor-wananchi synergy during the monitoring
process. Conducting follow-up on LASDAP project proposals and monitoring project
implementation are essential for efficient delivery of LASDAP services. The local authority will
not automatically work for its constituents or use constituent tax money accountably. It is
incumbent upon citizens to act as vigilant political agitators to realize successful LASDAP
project implementation.

Since the implementation of LASDAP there have been little or no manifest
improvements in the transparency at the Municipal Council and information flow between the
LA and citizens. The LASDAP process, while creating formal avenues for enhancing community
participation by way of consultation and consensus meetings, has not created institutional
changes at the Municipal Council to best facilitate stakeholder follow-up of LASDAP projects.
Correspondingly, the participatory framework, as currently employed, is a superficial one: the
representative-stakeholder approach is employed, but the representatives’ capacity is not
adequately built to perform their role in LASDAP, and the LA has not institutionalized any
changes to facilitate full participation in this approach (e.g. mainstreaming monitoring efforts).
The LA is not fully taking advantage of opportunities for effective citizen participation in
management and monitoring of LASDAP, and its management of the LASDAP process seems to
indicate that the LA views LASDAP more as a funding condition for the LATF grant from the
central government rather than a tool for enhancing stakeholder participation and improving
service delivery.

The incumbency placed on citizens to perform LASDAP monitoring essentially indicates

that taxpayers must compensate for the Municipal Council’s own lack of routinely accountable
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governance. What does this say on more systemic level about democratization and devolution?
Devolution is supposed to bring greater decision-making power closer to the ground and
empower local institutions to manage their resources and provide services to their areas. LATF
has only partly accomplished this objective. The LATF has provided local authorities with more
funds from the central government, but it has not made any systemic improvements in the
management of those funds. This study concludes that devolution of power to the Mombasa
Municipal Council in and of itself does not promote accountability, and significant monitoring is
required to ensure the proper use of devolved funds. Despite this major shortcoming, the
LASDAP process has been successful in affording citizens the opportunity to participate in
managing service delivery, albeit with persisting friction between citizens and the Municipal
Council. Moreover, LASDAP has forced the LA to spend more of its budget on service delivery,
which is a positive step in the trajectory of accountable governance.

Key recommendations to improve the participatory framework of LASDAP include
legally delineating councilors’ role in LASDAP to improve the channels of accountability and
mainstream their monitoring efforts in the LASDAP process. Correspondingly, the monitoring
group’s functions should be included in the annual budget for the Municipal Council in order to
begin institutionalizing citizen monitoring structures. Part of this budgetary allocation for the
monitoring group should support citizen training on social auditing procedures.

The local authority and councilors should take a more active role in not only advertising
consultation meetings, but in sensitizing community members on their role in the LASDAP
process. Additionally, the elected councilors should use their leadership roles to foster citizen
collaboration and planning between wards in order to plan for larger projects such as health
clinics through inter-ward, combined LASDAP allocations.

Finally, consideration should be given to the efficiency and effectiveness gains that may
arise form decentralizing LASDAP money directly to the community at the ward level. Each

ward would manage its own allocation of LASDAP rather than centralizing the money at the
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Municipal Council to ensure that all LASDAP money is directed towards funding community-
prioritized LASDAP projects.

Further research should be conducted to determine the most effective participatory
structures in order to optimize the representativeness of LASDAP service delivery needs. The
current representative-stakeholder approach to LSADAP participation and the preference for
CBOs and NGOs to participate, rather than eliciting individual citizen participation, may present
a bias toward representing the needs of the more organized poor, rather than the absolute poor

who may remain marginalized by the LASDAP structures.
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