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THE CARTER CENTER REPORTS THAT PUBLIC PERCEPTION OF
LOCAL GOVERNANCE IN NEPAL HAS IMPROVED; UNDUE INFLUENCE OF
POLITICAL PARTIES CONTINUES

In a report released today, The Carter Center reports that public perception of local governance
has improved over the past year. However, mismanagement of local-level budgets and the
persistent role of political parties in influencing local development priorities remain, posing a
significant challenge to local development and governance.
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Party Mechanism. Of the citizens interviewed, the majority wanted to hold local elections as
soon as possible, as they believed it would make local bodies more accountable. With the
completion of the second Constituent Assembly election on Nov. 19, 2013, the issue of holding
local elections also has regained momentum.

Additional findings of the report:

Disadvantaged groups reportedly participated during the planning and implementation of
local projects, although the impact of this participation remains in doubt.

Although civil society and political party representatives were positive about the role of
Ward Citizen Forums in increasing citizens' participation in the planning process,
interviewed citizens raised concerns about the quality of participation and/or the ability of
Ward Citizen Forums to prioritize projects.
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EXECUTIVE SUMMARY

Local governance is crucial for any country, as local-level decisions tend to have a more
immediate and direct impact on citizens than those abstract policy directives made at the central
level. Yet the topic is particularly salient for post-conflict countries such as Nepal, especially
given the sensitive and profound nature of the debate about how power in a future Nepali state
would be devolved through federalism and the fact that the country has been without local
elected representatives for more than 12 years. How citizens view the role of local officials and
themselves in the provision of key public services==including health, education, and road
infrastructure==shapes how citizens assess the capacity of the state to respond to their needs and
to implement the peace process as a whole.

A number of national and international organizations have looked into measures to improve local
governance in recent years. The 2007 interim constitution committed Nepal to federal
restructuring and emphasized local-level governance measures designed to increase
inclusiveness for those considered marginalized or disadvantaged while an overall state structure
is finalized. As such, a considerable number of local governance actors and development projects
in recent years have focused on ways to improve disadvantaged group participation and increase
effectiveness of local governance mechanisms. There has also been a renewed impetus to hold
local elections after the second Constituent Assembly elections on Nov. 19, 2013.






Fill vacant



Encourage the involvement of citizens, particularly those from disadvantaged groups, to
play active roles in local governance mechanisms.

To Civil Society:

Play a more supportive role in local governance and positively encourage the
participation of citizens in local governance bodies and local development forums.

Contribute to the improved understanding and awareness of local participation bodies and
local elections.

To the International Community:

Encourage the government of Nepal to tackle issues of corruption and develop measures
to eliminate undue political party influence on local development.

Assist in efforts to coordinate bodies and consolidate guidelines, policies, rules and
regulations to create a more efficient and comprehensive governance structure.

Support locally led initiatives to increase and improve public participation in local
governance.

Develop stricter accountability measures for donor-funded projects.
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l. INTRODUCTION

Perceptions of local governance are important democratic indicators in any country but
particularly so in post-conflict states such as Nepal. Given the sensitive and profound nature of
the debate about how power in a future Nepali state would be devolved through federalism, the
topic has gained greater relevance in the contemporary debate of Nepal's future. More
immediately, how citizens view the role of local officials and themselves in the provision of key
public services=including health, education, and road infrastructure==shapes how citizens will
assess the capacity of the state to respond to their needs and implement the peace process as a
whole. 7KLV UHSRUI 0RRNV DIl 3/RFD0 *RYHUQDQFH LQ 1HSD0 3XEOLF 3DUILFLSDILRQ DQG 3HUFHSILRQ.” ,li
IS intended to serve as a background document for individuals and organizations seeking to better
understand existing arrangements for public participation in local governance work on the
ground and ways these structures are perceived by relevant stakeholders, including Nepal's
general public.

Following the end of the armed conflict, a number of national and international organizations
have looked to increase public participation and social inclusion in local governance. With the
signing of the Comprehensive Peace Accord (CPA) in 2006 and the formulation of the interim
C



A Carter Center Methodology

Since June 2009, The Carter Center has observed 1HSD0V SHDFH SURFHVV DQG FRQWILIXILRQ-
drafting process, with small teams of national and international observers throughout the country.
Since then, the Center has published several reports on the topic, including observation reports
on identity-based mobilizations, land commitments in the peace process, the role of political
parties in local bodies, and the functioning of local peace committees. It is important to note that
The Carter Center is not a donor organization, nor does it fund any development activities or
projects of local nongovernmental organizations. Therefore, the Center has no direct link with
any of the structures or organizations mentioned in the report.

The findings of this report are based on qualitative data gathered by the Carter Center's long-term
observers between February and August 2013. Twenty-ILYH RI ZHSDOfV ~ GLVIULFIV ZHUH YLVLIHG
during this period, with Carter Center teams visiting five districts in each development region.®
Care was taken that samples included districts in the Tarai, hill, and mountain areas and that
districts \/4isited varied in their 2010/2011 Minimum Conditions/Performance Measures scores
and rank.

During their visits, Carter Center observers visited the district headquarters and two village
development committees or municipalities for further follow-up and case studies in each district.
In total, Center observers conducted 993 interviews in 25 district headquarters, eight
municipalities, and 53 village development committees for this report. Of this total, 710
interviews were conducted with local stakeholders, including chief district officers, local
development officers (LDOSs), district development committee staff, social mobilizers, and
village development committee secretaries. Interviews also were conducted with representatives
of political parties, civil society, nongovernmental organizations, district Chambers of
Commerce, cRQIUDFIRWV{ associations, XVHUV] JURXSV, Ward Citizen Forums (WCFs), and Citizens
Awareness Centers (CACs). On each visit, at least 10 citizens=including members of
disadvantaged groups=>were interviewed to solicit their views on the state of local governance
and level of public participation in planning and implementing local projects. A total of 282
citizens were interviewed for this report.”

The main question this report addresses LV 3,Q IKH DEVHQFH RI 0RFDOO\ HOHFIHG RIILFLDOV ZKDWf LV IKH
VIDIH RI SXEOLF SHUFHSILRQ DQG FLILJHQVY SDUILFLSDILRQ LQ ORFDO JRYHUQDQFH?” 6XEVLGLDU\
considerations include the role of political parties and civil society in local bodies, public opinion
on the performance of local governance structures, changes in local governance over the last
year, and respondents{ EHILHI if local elections would help improve local governance in their
area.

% In some cases, districts were visited more than once.
4
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village development committee APM) are barred from sitting on either of these committees, and
no members are allowed to serve on multiple committees.

¢) Ward Citizen Forums and Citizen Awareness Centers

Since 2009, MoLD under the LGCDP formed Ward Citizen Forums and Citizen Awareness
Centers in each of Nepal's districts in accordance with the 14-step planning process. While
WCFs and CACs only have advisory function, they are expected to voice local level issues,
develop suggestions, and prioritize/monitor projects in order to increase government
accountability.’® They are also expected to transform power structures and develop economic
policies that favor disadvantaged groups (DAGS), including women, Dalits, Madhesis, Janajatis,
people with disabilities, and the poor.™® WCFs are intended to be made up of representatives
from different social groups=with specific requirements for Dalit and female representation=
but exclude any government employees or those holding a post in a political party. On the other
hand, Citizen Awareness Centers are explicitly for DAGs who are traditionally excluded from
public forums. Disadvantaged people can attend meetings every 15 days for two hours to
identifyz,oanalyze, and act upon issues that directly affect their lives through so-called REFLECT
classes.

d) Integrated Planning Formulation Committees and Village, Area, and District Councils

Integrated Planning Formulations Committees (IPFCs) are held at both the village development
committee/municipality and district development committee

11



The Minimum Conditions/Performance Measures (MC/PM) scheme was created by the
government of Nepal in accordance with a performance-Pm[(in a7 0 0 1 361.51 s43.51.he)4(me w)4(a)4(se)3(d |

Forums, i
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Parties often accepted an informal norm that their influence on local bodies should be in
proportion to their relative organizational strength and that they should divide local
positions and influence accordingly.?®
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1. CHALLENGES TO LOCAL GOVERNANCE

This section highlights the main challenges to local governance based on interview data collected
between February and July 2013. In the absence of locally elected officials, the main issues in
local governance include budget management, government official absenteeism, political party
interference in development planning, graft and corruption, and lack of public awareness on local
governance issues. Each of these issues is discussed in more detail in subsequent sections.

Insufficient budgets were almost universally acknowledged to be one of the main challenges

for planning and implementation of local projects.

In a number of districts visited, interlocutors stated that
attempts to satisfy all community stakeholders led to the
fragmentation of available budgets among a large
number of projects, at times resulting in projects not
being completed or completed unsatisfactorily. A
UCPN(M) representative in Sindhupalchok described the
current planning procedure as having a 3distribution
modality” and 3not being result oriented.” Too many
projects in the district were approved each year, despite
an insufficient budget. In Kaski, representatives from the
cRQIUDFIRUV] association pointed out that such tendencies
were aggravated by the absence of uniform planning in
the district and the lack of a master development plan. In
Ilam, on the other hand, interlocutors indicated that the
practice of earmarking budgets at the central level for
specific target groups and 3national priorities” made it
difficult for local bodies to accommodate local priorities.
This issue is further discussed in section IV.A.

In several districts, such as Khotang, Arghakhanchi,
Jhapa, Darchula, Baitadi, and Kanchanpur, among
others, local development officers and VDC secretaries
further expressed their concerns that in the absence of a
full budget, reduced budget allocations had significantly
impacted the ability of local bodies to cater to basic
infrastructural needs.”” After the dissolution of the
Constituent Assembly, consecutive years of reduced
budgets had also led to significant insecurity in the
planning process, with budget ceilings during the 14-step
planning process often not being provided on time or

CASE STUDY 1: Reduced
budget allocation interrupts

%" |n Baitadi, district development committee officials told observers that in fiscal year 2012+2013, reduced budget
allocations had led to DDC funds being spent almost entirely on matching funds for various central-level and donor-

funded projects.
14




based on highly uncertain assumptions.? In Baitadi, observers found that past uncertainty over
budget allocations from the center had led to council meetings in the district that did not plan for
the coming fiscal year as prescribed by guidelines but instead making planning decisions for the
current fiscal year only.

Late budget disbursal significantly impacted the
quality and timing of projects, in turn increasing
fiduciary risks.

In addition to insufficient budgets, the late release of
budgets from the central level delayed projects and often
led to projects being rushed or unfinished by the end of
the fiscal year. In Arghakhanchi, interlocutors noted that
the late disbursal of the budget contributed to a poor
quality of work, as projects would be done at the last
minute and in a rush, increasing the risk of graft. In
Kanchanpur, interlocutors alleged that officials in the
DDC seized remaining budgets at the end of the fiscal
year, justifying the theft by forging evidence of completed
projects (bills, receipts, XVHWV{ JURXSV reports from
monitoring committees etc.). Interlocutors in Gorkha
stated that such problems were compounded by a lack of
effective monitoring mechanisms and the timing of the
fiscal year that ends during the monsoon.

Further challenges included the lack of transparency
and corruption.

Allegations of irregularities, graft, and corruption were
reported to observers in almost every district visited. Such
allegations of irregularities ranged from representatives of
political parties forcing civil servants to support political
party programs outside the scope of their work to
individual VDC and DDC staff or XVHWV{ JURXS members
forging receipts andgcketing

15



materializing.? In several other districts, such as Gorkha, Kanchanpur and Bardiya, interlocutors
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citizenship cards, and delayed project implementation. Frequent absenteeism and/or transfer of
secretaries also caused several political party representatives to argue that bureaucrats were
unreliable and had limited investment in the development of their assigned VDCs. This issue is
further explored in section IV.C.

Despite the dissolution of the All Party Mechanism, political parties continue to influence
the planning and implementation process at all levels.

Despite the dissolution of the APM, political party representatives continue to play a significant

role in local governance, although the extent and nature of the role differed across districts. In
Arghakhanchi and Humla, for example, interlocutors raised concerns about the dominance of one
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There is a lack of awareness, ownership, and technical skill among citizens and
beneficiaries, particularly in remote areas.
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1. PUBLIC PARTICIPATION
A. Participation in the Planning Process

The devolution of power in Nepal has provided greater space for citizens to play a more active
role in local decision making and governance. Forums such as Citizen Awareness Centers, Ward
Citizen Forums, integrated planning formulation committees, and council meetings aim to ensure
that the voice of the general public is taken into account during development planning as well as
to ensure greater transparency and accountability from local government bodies during project
implementation.

Forums such as these have been credited with increasing citizen participation in local
development, particularly of disadvantaged groups, at the village level.** However, while the
level of public participation has reportedly increased in local-level decision making, its impact
appears to progressively decrease in the final stages of decision making.

1. Ward Citizen Forums and Citizen Awareness Centers

Ward Citizen Forums were widely praised for their role in facilitating greater participation
from a variety of citizens, although there were widespread doubts regarding their
effectiveness.

For the most part, interlocutors in Khotang, Arghakhanchi, and Pyuthan, to name a few,
considered WCFs as 3effective bodies”™ HQVXULQJ FLILJHQVY SDUILFLSDILRQ LQ WKH DEVHQFH R1 HOHFIHG
representatives. A Tamang man in Khotang stated that 3since the formation of WCFs, people are
more aware and seriously interested to get more development projects and to see change in their
villages™. However, while WCFs were congratulated on increasing participation (in terms of
numbers), several interlocutors expressed doubts about the effectiveness of their decision making
or the level of local ownership they foster. In Dailekh, Khotang, Humla, Makwanpur, and Ilam,
interlocutors interviewed often considered WCFs simply a formality, while political parties
and/or central-level government officials had the true authority to select projects. On the other
hand, some political parties argued that WCFs were rendered ineffective due to the members'
limited training and awareness of roles and responsibilities. In Nawalparasi, interlocutors from
the Nepali Congress, MJF-N, and the Chamber of Commerce pointed out that WCFs had been
formed even before clear roles and responsibilities had been explained to its members.

The ineffectiveness of WCFs also was blamed on poor turnouts and limited public interest.
While WCFs are meant to meet on a monthly basis, poor attendance often led them to be held
3when necessary” or just before council meetings. In Nawalparasi, a WCF member stated that
her WCF had to cancel two out of three meetings due to poor attendance. In Kaski, the social
mobilizer attributed poor turnouts (particularly from the disadvantaged) to citizens' engagement
in agricultural labor and/or reluctance to attend meetings, which they 3don't consider important.”

%2 Out of the 25 districts covered, 15 reported a notable increase in citizen participation in local governance
mechanisms, particularly through the use of WCFs and IPFC.
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In most cases, Ward Citizen Forums were said to be assuming their intended function in
ranking proposals and forwarding them to the Village Development Committee.

Throughout the country, the majority of interlocutors=excluding some political party
representatives==felt WCFs provided a good platform for citizens to assess and prioritize their
developmental needs. For example, a WCF member and social mobilizer in Jalapa VDC of
Khotang stated that the forums helped identify people's needs and that local needs were 3more or
less” addressed. However, common complaints toward forums included poor project
prioritization (i.e. simply collecting project proposals and forwarding them to village
development committees without prioritization)*® and a limited awareness or training among
forum members about roles and responsibilities.®* It is important to note that while WCFs were
more well-known than CACs, the knowledge of both

forums varied dramatically between districts,® with those

directly involved most aware of their formation and role in

development planning and implementation. In VDCs where

WCF-generated projects were rejected or postponed,

budget shortfalls==rather than political party or

bureaucratic interference
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members, making them less representative. Other interlocutors argued that the majority of
disadvantaged members were either politically well-connected or, alternatively, illiterate and ill-
qualified==installed simply to fill quota guidelines. For further detail, see section IV.A.

In Baitadi, some political parties complained that members of WCFs (especially disadvantaged
groups) were inexperienced and unfamiliar with the system, unlike previously nominated
political party representatives during the APM. However, compared to previous Carter Center
findings, the overall perception by political parties of WCFs has improved.®’ In Pokhara, where
earlier top-level organizations were still functional, WCFs were not formed. In parts of Mustang
and Bardiya, WCFs were seen to be redundant by traditional authorities, who were considered
more representative of the people. Further detail on traditional authorities is found in section
V.A.

Political party involvement or interference was reported in several districts.

A large number of interlocutors in several districts reported political party involvement in WCF
formation and final project selection. While forums are intended to be nonpartisan, observers
noted several examples, such as in village development committees visited in Dadeldhura,
Nawalparasi and Arghakhanchi, where leading WCF positions were being taken up by prominent
political party representatives in the village.*® Observers also noted examples of political parties
by-passing the system, prioritizing their own projects over community needs.*® In Dailekh and
Kailali, some political parties likened WCFs to a 3ward level All Party Mechanism” not really
representative of citizens. Often, however, political party influence on forums was not very
apparqu, with speculations made by interlocutors that political parties often indirectly influence
WCFs.

However, in districts such as Arghakhanchi, Baitadi, and Dailekh, interlocutors positively noted
that political parties were actively encouraging constituents to play greater roles in forums.** A
few interlocutors backed this claim, noting the difficulties they found in finding active and
competent citizens who were not politically affiliated in some way. Such claims were suggested
by CPN-M in charge of the Pali village development committee in Arghakhanchi and Ward
Citizen Forum members in Jambukandh VDC of Dailekh, among others.

% 1n 2011, Carter Center observations indicated that political parties were apprehensive of the role of the then newly
introduced Ward Citizen Forums, as they feared it would diminish their role in local governance.

% In Dadeldhura district, two WCF coordinator positions were taken up by Nepali Congress and UCPN(M). Similar
reports were made in Nawalparasi, where the Nepali Congress chairman and the UCPN(M) in charge of Rakuwa
VDC were, respectively, the coordinator and a member of the WCFs in their wards. In Arghakhanchi, a Nepal
Kumal Samiti representative stated that "in certain areas" political parties divide positions on WCF committees
among
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In general, awareness about Citizen Awareness Centers was found to be low.

The level of awareness about CACs was much lower than awareness of WCFs. CACs aim at
targeting the most marginalized communities/members of a community, occasionally becoming
extensions of women's forums. In Bhim Datta Nagar Municipality of Kanchanpur, a CAC was
previously a women's group and had simply been renamed. In this case, the members continued
to operate as a women's cooperative and did not expand their role to reach out to other
disadvantaged groups, nor did they engage in planning and discussing local development issues
per the CAC guidelines. In Chainpur village development committee of Sankhuwasabha, Kalika
village development committee of Kaski, Dhangadhi municipality of Kailali, and Jhalari village
development committee of Kanchanpur, similar examples were found of CACs acting as
women's based training and awareness forums. On occasion, these 3women's groups” would put
forward their own proposals. Among those who were aware of them, CACs were often assessed
positively for their role in training and raising the awareness of the participants.

2. Village Development Committee/District Development Committee/Area Council
Meetings and Integrated Planning Formulation Committees

In most districts, council meetings at the village, municipality and district levels had taken
place without undue delay or dispute; some exceptions were noted.

In most districts visited, council meetings had been held within the prescribed time frame. In a
few districts, however, such as in Humla, Dhanusha, Darchula, Dailekh, Mahottari, and Baitadi,

22



at the IPFC and did not provide a platform for discussion.** In a few districts, disadvantaged
groups, nongovernmental organizations, and political party representatives reportedly
complained that they were only being invited to the 3open” session of the ¢
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Projects up to NPR 6 million can be implemented through userV] JURXSV. Projects above this
amount must be tendered out. According to the guidelines, XVHWV{] JURXSV are neither allowed to
use heavy machinery nor subcontract the work. A project is deemed complete once a public
report has been created by the monitoring committee and a public audit has been conducted
detailing all the expenditures and the work completed. Often uVHUW{ Jroups are also mandated to

provide a labor or cash contribution to the project.

1. Users’ Groups

Strong variations in the performance of users’ committees were found.

The assessment of the performance of different XVHUV{
groups and their committees varied considerably not
only between districts or villages but also from one
UVHUWVY group to another. While some were said to be
transparent and received praise for their work by
citizens interviewed, others were not. Often, the
effectiveness of uvHWV| committees appeared to depend
on the capacity and sincerity of individual office
holders, timely guidance, performance of the village
development committee, and local party relations.
Fewer problems were reported with smaller uvVHUV{
committees implementing smaller scale projects at the
ward or village level*® compared to larger uVHUV|
committees dealing with more substantial projects such
as road construction and electrification. According to a
Dalit rights nonprofit organization representative in
Darchula, only projects 3that are considered vital (such
as drinking water) have worked well, as they would
face serious opposition if not implemented
adequately”.*’ In Dailekh, a district development
committee representative explained that disputes are
more likely to occur in larger projects where there are
higher budgets and less public participation, increasing
the possibility of corruption. In Gorkha, interlocutors
noted that problems were most likely to occur in road-
building projects. In contrast, interlocutors in Kharang
VDC, Sankhuwasabha, said that smaller projects often
remained incomplete due to a lack of budget rather
than political interference.

CASE STUDY 5: Collusion
experienced in Taplejung and
Humla to control users’
committees

In Taplejung, political parties (with the
exception of Nepali Congress) filed a
complaint at the DDC office
challenging the legitimacy of a users’
committee handling of a hydropower
project. According to reports, the
users’ committee was headed by a
Nepali Congress member. The DDC
staff aimed to resolve the issues by
visiting the hydropower site with party
representatives.

In Humla, political parties (except
Nepali Congress) accused the DDC
and Nepali Congress of colluding to fill
the vacant positions of 15 social
mobilizers and a senior mobilizer in a
Western Uplands Poverty Alleviation
Project. Clashes ensued between
supporters of Nepali Congress and
other political parties as the DDC
decided to go ahead with the
appointments, dividing the community
along party lines.

“® Smaller scale, local-level projects often include the construction of small irrigation ditches or construction of

drinking water points/pumps.

" In Gorkha, interlocutors noted that problems were most likely to occur in road-building projects.
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Users’ committees across the country continue to be highly politicized.*®

Commonly reported forms of political party interference
included the collusion of political parties, government
officials, contractors, and competition for executive
positions in uVHWV| committees.*® For example, in
Surkhet, observers heard allegations that the DDC agreed
to share the benefit of a food-for-work project among
political parties. A few interlocutors suggested that this
was a common strategy of political parties to sustain
their cadre base and/or reward supporters.

In other cases, competition for executive positions
among political parties led to the formation of
3exclusive” uvHUV] committees dominated by one
political party. This was often the case where the party in
question claimed either credit for having brought the
project to the area or predominance in the locality. In
several instances reported, party rivalry led to the
formation of parallel uvHUWV| committees along party lines,
with resulting disputes often delaying project
implementation for several months. In several districts,
including Dailekh, Arghakhanchi, Kailali, Taplejung,
and Gorkha, interlocutors, among them members of
political parties, mentioned that dividing uVHUVY
committee positions among political parties is a common
practice. This was often said to reduce a sense of
ownership among beneficiaries and encourage greater
corruption.>

However, involvement of political party members in XVH\V] FRP Pittees was not always seen as
problematic; instead, utilizing their managerial skills and networks was at times seen as crucial
to the success of a project. VDC secretaries and civil society activists in Gorkha and
Arghakhanchi, for example, suggested that the involvement of influential political party leaders
is often crucial for road construction projects in rural areas. Residents are often eager to have a
road near their house but are reluctant to contribute land to the project. In such cases, the
involvement of influential party figures in the XVH\V] FRPPLIIHHV might be essential to forge

“ Political party interference in usersy C
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consensus in the locality. In other cases, such as in Jhalari VDC of Kanchanpur, observers found
examples in which political parties had come to an informal understanding that they would not
get involved in XVHUW{ JURXSV in order not to drag their work into controversy.

While inclusion policies appeared to have been broadly followed, accountability
mechanisms remained generally weak.

In the majority of districts, uVHW\{ FRP PLIIHHV appeared to
follow inclusion policies, ensuring adequate representation
from disadvantaged groups. However reports were made
in several districts, such as in Kailali and Arghakhanchi
districts, that inclusion policies were purely a formality,
with DAG representatives acting as signatories but having
little meaningful participation. This appears to be part of a
wider problem in that chairmen of uvHW{ committees were
generally expected to be in charge with only limited input
from other committee members in the management of the
project. For more information on DAG participation, refer
to Section I.VV.A of this report.

Observers also found that mandatory monitoring
committees were not formed in all cases, or when they
were, their effectiveness was often questioned. Three main
trends were noted across districts: 1) Monitoring
committees were formed as a formality but were
ineffective monitoring bodies;** 2) Monitoring committees
were not formed alongside uvHIV{] FRPPLIlIHHY, but instead
were created by or though the VDC;>? and 3) Monitoring
committees were formed and were considered effective
and necessary monitoring mechanisms.>®

Importantly, it appears that if controversies arose, uVHUV{
committee members often found ways to bypass these
crucial accountability mechanisms and fulfilled the criteria

> Monitoring committees were reportedly formed in Ramechhap, Kailali, Arghakhanchi, Humla, Nawalparasi,
Makwanpur, and Baitadi. In Arghakhanchi, interlocutors told observers that monitoring committees are formed
alongside usersf ¢
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2. Tender Process

In general, direct interference in government tendering processes appeared to have
decreased over the past few years.

In a number of districts, such as Taplejung, Kailali, Sankhuwasabha, Jhapa, Sindhupalchok,
Ilam, and Kanchanpur, interlocutors noted that direct interference in tendering processes had
markedly decreased in recent years. Often this decrease was credited to the introduction of e-
bidding. For example, in Kailali, officials reported that electronic bidding, which had been
introduced at the DDC-level in the past year, allowed people to place bids without facing the
intimidation generally encountered in physical bidding. In Kaski, the cRQIUDFIRUV{ association
demanded e-bidding be introduced for all projects, big and small. Allegedly, before its
introduction, it had been common for Young Communist League members to bid on contracts
and deliver them to contractors after siphoning a portion of the money.

In Khotang, interference in tender processes appeared to be a relatively recent phenomenon, with
interlocutors pointing out that electronic submission had not significantly improved the situation.
As one of the interlocutors noted, the person receiving the email can still share it with gangs and

make deals. In several districts, such as Taplejung, Baitadi, Pyuthan, and Makwanpur, it was also
pointed out that there had been few or no tenders awarded in the last year because of the reduced
budgets to DDCs.

After contracts have been awarded, threats, extortion, and pressure continue to persist
across districts.

Despite a decrease in direct interference in tender processes, extortions and threats once contracts
have been awarded still appear to be common. Such problems were noted among others in Kaski,
Bardiya, Baitadi, and several hill and mountain districts of the Eastern region. In the Eastern
region, interlocutors noted that such extortion was mostly carried out by local criminal gangs
with some level of political protection. In Bardiya and Baitadi, a more direct involvement of
political party cadres and youth wings was noted.

In Sankhuwasabha, it was reported that threats, pressure, and extortion occur mostly with regard
to big development projects, and there are certain groups, allegedly youth gangs not affiliated
with any political party, that seek commission from contractors. Similarly, in Khotang, extortions
and threats from local gangs were reported by almost all interlocutors. These gangs allegedly
received protection from district- and central-level political leaders, although political affiliations
were often indirect and hidden. In some cases, particularly in remote areas, such extortions
occurred directly at project sites. In Kaski, respondents said that local gangs would ask
contractors for money or disrupt their project, while in Baitadi, contractors accused Maoists of
threatening to obstruct projects if they did not get paid. Reportedly, no money is demanded from
contractors close to Maoists.

In almost all these cases, contractors simply pay out of expediency. In Khotang, it was widely
known that a certain percentage of the project budget had to be given be 458.47 115.7 ps simp(d to9T1 0 0 1 39z
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to find some accommodation with local thugs by providing them with jobs. In Sankhuwasabha,
despite a reported reduction in gang interference, an interlocutor stated that 3people still fear
them and just give them commission=2sometimes 5 SHUFHQIl RU PRUH ~

Other concerns raised were underbidding or collusion among contractors.

In several districts, extremely low bids in a competitive environment were highlighted as a
concern. For example, in Kanchanpur, concerns were raised that high competition encouraged
contractors to bid below half the estimated costs, win the contracts, and ultimately become
unable to complete the work at the price stated or complete the work at a substandard level. In
Nawalparasi, Surkhet, Jhapa, Khotang, and Dhanusha, reports were made that low bids=
combined with engineer bribes=left little money to complete the project, and the construction
quality was often poor. Concerns about underbidding were found to be so widespread that it
appears to be a systemic problem, with several respondents demanding a change in policy to
prevent bids significantly below initial estimates to be approved.
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V.

CROSS
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were conspicuously failing to be implemented, with DAG representatives generally not invited
and government-appointed coordination committees being marginalized.

However, the legitimacy of DAG inclusion and their
level of meaningful participation were frequently
guestioned.

Across districts, despite the lip service paid by
interlocutors for the inclusion of DAGs in local
governance bodies, Carter Center observers found
several examples of DAGs being invited to planning
meetings purely to fulfill quotas and meet the
guidelines. In several districts, such as Dhanusha,
disadvantaged groups commonly played only a
signatory role and held little decision-making power.
This on-paper pronouncement was repeated frequently
in Mahottari also, where, like Dhanusha, it was thought
to apply to all gestures toward popular participation.
Occasionally, this led to disadvantaged-group
representatives being invited only to public council
meetings rather than to IPFC where agreements were
forged between party members of government officials
without public participation. In the public council
meetings, these decisions were merely announced and
consenting signatures collected. In Arghakhanchi, a
Dalit rights nongovernmental organization said that the
new 3inclusive state policy” only affected DAG
participation significantly at the lower level, while in
Jhapa, the organization said that the citizensf
participation effectively began and ended at the first
stage (the ward level). The budget is discussed in the
W(CF at the ward level during the first stage, but there is
not much more participation from people [beyond this].”

On occasion, “underqualified” DAG representatives
were deliberately placed in project planning and
implementation bodies, as they were deemed as
nonassertive.

To reduce the potential contention of ongoing projects,
ensure compliance, and fulfill the required quotas,
interlocutors described the placement of 3ill-qualified”
DAGs in positions of seniority in uvVHW{] FRPPLIlIHHV or
monitoring committees. In particular, uneducated
women were reported in several districts to be put in

CASE STUDY 9: Placement of
undertrained disadvantaged-
group representatives to
fulfill quota directives in
Dadeldhura.

In Jogbuda VDC, Dadeldhura a Dalit
man affiliated to UML acted as the
users’ committee chairperson for a
previous year's school construction
project funded by the Japan
International Cooperation Agency.
During the mass gathering for the
selection of committee members, he
proposed his name and was granted
the position by public consensus. He
was illiterate and argued that in
retrospect his proposal to chair the
committee had been approved by the
VDC secretary and major political
parties, as his presence would fulfill
quota specifications. Upon the launch
of the project, he received little
support from his colleagues and
committee members and was simply
asked to sign documents he knew
little about. Inconsistencies with
budget dispersal and delayed
implementation led to negative
feedback on him from both his political
party and his community. The project
had been finished, although delayed
for the next fiscal year.

In Dadeldhura, a member of the
Women's Deliverance Society argued
that increasingly, DAG
representatives, in particular women
who were illiterate and not trained,
were being put into higher positions of
project execution in order to simply
pay lip service to the DAG
participation demanded by the quota
stipulations.

higher positions of planning committees (such as uVHIV] committees) simply to ensure guidelines
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were met. In Dhanusha, Nepal Federation of Indigenous Nationalities representatives complained
KD 9 = & VHFUHIDULHV RQON LQYLWHG 3VDIH ~ SUHVXPDEO\ DPHQDEOH = $> UHSUHVHQIDILYHV LQIR
governance mechanisms and not representatives from their local chapters.

Continued dominance of political parties appeared to reduce opportunities for public
participation, especially among disadvantaged groups.

Despite the dissolution of the APMs, political parties continue to play a fundamental role in
decision making at local governance levels, in spite of the recent inclusion policies. This was
exemplified in Khotang, where several interlocutors stated that overall, FLUIL]JHQV] SDUILFLSDILRQ
was limited, as political parties have the final say on all decisions and dominate all processes
from making and selecting proposals to implementing projects. In several places, the very
involvement of DAGs in a formal sense was regulated by political parties. It was argued that
DAG representatives were selected (especially those in higher positions) by virtue of their
connection to political parties and, therefore, could be seen as extensions of the political party
rather than representatives of their communities.”’

Similarly, several interlocutors claimed that DAG budgets tended to be given to politically active
or well-connected DAG members who often misused them. In Dhanusha, interlocutors claimed
that DAG funds were monopolized (and misappropriated) by their community leaders, meaning
that the 3ordinary” marginalized did not benefit.*®

The redirection of budgets of disadvantaged groups was commonly reported and
condemned but rarely prompted public protest.

In several districts, interlocutors complained that DAG allocated budgets were being redirected
to other projects and were being publically proclaimed as 3consensual redirection” by senior
level leaders, as they supposedly benefited the whole community.*® However, despite such
claims by DAG-based nongovernmental organizations or DAG coordination committees, there
DSSHDUHG IR EH IHZ LQWWDQFHV RI DFILYLVP RU SURIHVI ,Q = DGHIGKXUD WKH = RPHQV ™ HILYHUDQFH
Society protested against the redirection of NPR 140,000 earmarked for a Violence Against
Women prevention project to a sanitation project, although DAG participation otherwise was
broadly ensured. In Dashrathchand N.P., Baitadi, Dalit groups padlocked the municipality office
during a council meeting, after their projects had been diverted to other sectors.

> Rastirya Muslim Manch in Arghakhanchi confirmed that DAG representatives are chosen by parties rather than
the communities themselves in order to discuss the budget earmarked for Muslims. In Arghakhanchi, the LDO, it
was said, merely contacts political parties and requests them to send forward whichever Muslim members they
have=2one for each party that has Muslim members.
%8 A NEFIN representative in Jhapa stated: 32nly Adivasis aligned to political parties receive a budget, but we
(Janajatis) don't receive a rupee." Similar reports were made in Mahottari by a FNJ representative who stated DAG
elites 3captured” funds intended for marginalized communities.
> A Dalit rights nongovernmental organization in Arghakhanchi for example, thought that DAGs funds were
JHQHUDOO\ VSHQI RQ 3HDV\" SURNIHFIV WKDI GLG QRII VXLINIKH UHD0 0RQJ-term interests of the disadvantaged, even if the latter
did not protest or even welcomed them.
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However, diversions of DAG budgets were not always assessed negatively. In Arghakhanchi and
Pyuthan
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the prospect of local elections improving local governance; while in Jhapa and Darchula, citizens
told observers that 3as long as corruption is there, nothing will change.” Only a minority of
citizens interviewed in both districts felt local elections would lead to substantive improvements.

Conversely, on occasion expectations of citizens were found to be overly enthusiastic and
unrealistic. A Sherpa man in Ilam and a Yadav man in Mahottari thought that local elections
ZRX0G 3LPSURYH HYHU\HKLQJ"™ DQG 3HOHFIHG 0HDGHUWV ZRX0G ZRrk without bias.” = KLOH LQ -KDSD
several citizens thought local elections would improve the law-and-order situation and would
provide more checks and balances in governance.
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V. ANCILLARY AREAS OF LOCAL GOVERNANCE
A. Role of Traditional Authority

In a few cases, such as among Bhote-Gurung and Thakali communities in Mustang and
Tharu communities in the Midwestern and Far Western Tarai, observers found traditional
authorities playing a crucial role in fostering public participation in local planning.

In Mustang, observers found that Mukhiyas, chosen by the local communities, had significant
roles in the convening of planning meetings, collecting of proposals, and forwarding to VDC
authorities. The committee secretary in Kagbeni said Mukhiyas formally collected concerns and
proposals for development projects in ward meetings and forward them to the VDC.®* The local
development officer said Mukhiyas were critical to forge consensus for development projects as
3people always follow Mukhiya.” The district development committee, therefore, consults with
related Mukhiyas to inform the community and solicit their feedback before commencing a
project.

In some villages of the Midwestern and Far Western Tarai, the Tharu Barghars, like the
Mukhiyas in Mustang, also engaged to ensure people's participation, collecting and forwarding
plans and proposals. Various interlocutors in Thakurdwara and Deudakala VDCs in Bardiya
explained how Barghars played a role in the formation of uvHIV] FRPPLIIHHV: They inform,
gather, and even mobilize the public in the formation of users| committees and implementation
of projects when needed. In some places, Ward Citizen Forums were chaired by the current or
former Barghars and were also invited to the IPFCs. In Thakurdwara, the VDC secretary told
observers that the Barghars were included in the planning process because they were very strong
and influential social leaders; however, there was no official policy to include them in the
process. Similar reports were found in Kailali where a social mobilizer in Dhangadi and political
party representative in Gadaria VDC told observers that the WCF members were decided by the
Bhalmansa (as Barghars are known in some parts of the Tarai).

B. Citizens’ Perceptions on Local State Institutions

Many citizens were satisfied with the performance of local governance bodies at both the
district headquarters and at the village development committee level.

The majority of citizens interviewed were positive about the role of the district development
committee, district administration office, and the court system in their district hubs, although in a
number of cases, citizens were unable to make an assessment due to limited information or
interaction with district-level bodies. Many believed that local government services in their
YLOODJIHV ZHUH HLWKHU 3DGHTXDIH™ RU 3JRRG,” SDUILFX0DUON LQ NH\ DUHDV VXFK DV KHDOWK HGXFDILRQ

and the role of the police. The majority of citizens interviewed also rated the services of their
VDC offices as either 3good” or 3adequate,” but around a fifth of those interviewed stated that

81 Mukhiyas even mobilized village criers to gather people in ward meetings. Several interlocutors and citizens in
Kagbeni and Marpha VVDC said attending ward meetings was mandatory for each household. Observers were told
about the system of fines in Marpha where people would be reprimanded (with a fine of NPR 250-500) for not
participating in the planning meeting.
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VI. CONCLUSION

The complexity of local governance in Nepal renders a complete, definitive analysis beyond the
scope of this report. Instead, this report has analyzed perceptions about the status of local
governance in the absence of locally elected officials, paying particular attention to the ongoing
challenges at the local level. These findings are based on field observations from February to
August 2013, although they draw upon tKH &HQIHUJV FRQILQXRXV REVHUYDILRQ RI KH SHDFH DQG
constitution-drafting processes from June 2009.

This report has highlighted that local-level interlocutors believe local governance has improved,
particularly in the past 12+24 months. This view was based on a number of different criteria=
from how district and VDC-level government bodies perform vis-a-vis central-level criteria to
economic prospects at the local level. That said, most interlocutors suggested that the late or
reduced budget dispersal, the redirection of funds earmarked for disadvantaged groups, and local
government official absenteeism remain key challenges to effective local governance.

Carter Center observations indicate that responsibility and ownership over local governance has
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To Political Parties:
Support the creation of an environment conducive to holding local elections.

Play a more supportive role in local governance and end efforts to unduly influence how
local-level decisions are made, particularly through XVHWV{] JURXSV and Ward Citizen
Forums.

Adhere to established guidelines for bodies intended to be nonpartisan and facilitate the
introduction of a code of conduct in which representatives of political parties at all levels
explicitly commit to refrain from using local development projects for narrow partisan
interests.

Encourage the involvement of citizens, particularly those from disadvantaged groups, to
play active roles in local governance mechanisms.

To Civil Society:

Play a more supportive role in local governance and positively encourage the
participation of citizens in local governance bodies and local development forums.

Contribute to the improved understanding and awareness of local participation bodies and
local elections.

To the International Community:

Encourage the government of Nepal to tackle issues of corruption and develop measures
to eliminate undue political party influence on local development.

Assist in efforts to coordinate bodies and consolidate codes of conduct, policies, rules and
regulations to create a more efficient and comprehensive governance structure.

Support locally led initiatives to increase and improve public participation in local
governance.
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Appendix A
Findings on Social Security and Scholarship Distribution

Besides planning and implementation of local development projects, social security and
scholarship distribution is perhaps the area in which citizens are in most frequent contact with
government bodies and their services.

Under the Ministry of Education, there are 16-17 types of scholarships for girls, Dalits, people
with disabilities (four categories), conflict-affected people, martyrs, disadvantaged groups, and
students in remote areas. Scholarships usually do not follow a needs-based approach, and both
affluent and disadvantaged girls, for example, can claim a scholarship. Currently approximately
NPR 2 billion is allocated to scholarships every year. Social security allowances are distributed
XQGHU OR)$/ =V Local Governance and Community Development Program to senior citizens,
the destitute, people with disabilities, widows, and those in need of local-level employment.

In the majority of districts, no serious complaints were made in reference to the
distribution of social security allowances.

Existing complaints commonly revolved around late allowance dispersal with a few exceptions
in Dhanusha, Mahottari, and Kaski, where cases of embezzlement and administrative failure
were reported.

Often late social security allowance distribution was considered a 3minor” issue such as noted by
observers in Humla, Dadeldhura, and Sindhupalchowk. In other districts, such as Khotang, late
dispersal of social security allowances had led to protests and the obstruction of the district
council meeting. Reports of corruption were found in Hathilet VDC and Fulahatta Parkauli VDC
of Mahottari and in Baitidi district where citizens were not receiving the full allowance amount.
2QH ODLIKLIL PDQ LQ ODKRINDUL VIDIHG WKDI 3HILJLEOH people received only NPR 500 of the
promised NPR 1,000, with the DDC and VDC secretaries taking the rest.” ,Q ,0DP
Sindhupalchowk, and Kalika VDC of Kaski, observers heard reports that due to inadequate
public record updating mechanisms, members of the public claimed the allowances on behalf of
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Reported irregularities to scholarship distribution included the diversion of scholarship funds to
unrelated projects, reduced allowances, and/or allocation of scholarships on a rotational basis. In
Kanchanpur district, accusations were made that funds allocated to Dalit students were being
XVHG IR SD\ IRU IHDFKHUV{ VDODULHV, while in Sindhupalchowk, scholarship funds were being
redirected to infrastructural projects. In Baitadi, citizens from disadvantaged communities
reported having scholarship funding on a rotational basis whereby only one child in a family
would be provided a scholarship every year, forcing families with more than one child to educate
their children on an annual basis. Such issues were often credited to a lack of transparency and
inadequate information dissemination among the public on their entitlements.

45



Appendix B
Table of Districts Visited Based on Their 2011/2012 Minimum Condition /Performance Measure Score®?

%2 Districts and municipalities are evaluated according to prescribed performance measures and assigned a score that determines their grant allocation for the

upcoming fiscal year.
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Mountain Hills Tarai
Region
Below Above Below Above Below
Above Average Average Average Average Average Average | Average Average Average
East Taplejung Sankhuwasabha Khotang [lam Jhapa
: Ramechhap, Dhanusha,
Central | Sindhupalchok Makwanpur Mahottari
West Mustang Arghakha_nchl, Gorkha Nawalparasi
Kaski
Mid . Surkhet, .
West Humla Dailekh Pyuthan Bardiya
Far Darchula Dadeldhura, Kailali,
West Baitadi Kanchanpur
Category MC/PM Score | Capital Grant
Above Average 66180 +25%
Average 51465 +20 %
36151 & No change
Below Average below 36 220 %




Appendix C
Map of Districts Visited and Their 2011-2012 MinimumCondition/Performance Measure Score
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