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Assessing Local Governance Innovations in Morocca i
Light of the Participatory Budgeting Experience in
Brazil: The Case of “Civil Society” Federations Espaces
Associatifs) in Al Haouz Province
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Abstract. This paper examines local governance innovatioridarocco in light of
the Participatory Budgeting experience in BrazihsBd on empirical fieldwork (in
the case of Morocco), and an extensive literatawew (in the case of Brazil), the
paper reviews the practical conditions in whicherpts at co-governance take
place. Co-governance arrangements refer to institat mechanisms that grant local
civil society and citizens’ representatives a vaitdocal government, be it in the
form of simple observer status or as a full partierParticipatory Budgeting
exercises as is the case in Porto Alegre. Therfgelfrom Morocco are based on
projects by the American NGO Catholic Relief Seegién two rural communes in
the Al Haouz province. These projects encouragedctieation of federations of
local village associations that were given a vaiclcal government, and paved the
way for the creation of such federations for thérerprovince and at various levels
of government. It is argued that these federat{fdspaces Associatifs’) constitute
arenas for state control and the politicizatioriogfal civil society rather than viable
partners for co-governance with local governmemweler, important governance
reforms are underway in Morocco that could berfeditn insights gathered from the
Porto Alegre experience, and that represent irtiageareas for future research.
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1. Introduction

“No, of course we do not have democracy. But punstitutional
democratization is not the only important criterid®e have a rich, active
civil society which has made Morocco, despite lisaute monarchy, into
the most democratic country in the Arab world’Mdroccan journalist cited
in Lagendijk and Wiersma, 2008: 68)

This paper aims to examine recent experiments initbvative local
governance arrangements in the case of rural Mordtattempts to do so
in light of experiences made elsewhere and withangego Participatory
Budgeting (PB) in Brazil in particular.

Morocco is a country widely seen as the front-runineterms of
“democratic transition” in the Middle East Northrigla (MENA) region (see
quotation above). Indeed, with the accession ofgKifohamed VI to the
throne in 1999, human rights conditions have impthwva more progressive
family code was introduced, and there is now dikaly open discussion of
corruption and clientelism (World Bank, 2007). Masportantly, there is —
at least at the level of discourse — a move awamy fthe government’s top-
down approach to poverty reduction and towards oboiip and
participatory planning and implementation (see Be&09b).

For example, while the Ministry of the Interior agts important
powers oftutelle (i.e. tutelage, guardianship or supervision) amutrol over
local governmentscommuney this is gradually changing; shortly after his
accession to the throne in 1999, King Mohammed nloduced the new
concept of authorityl¢ nouveau concept de l'autorjtdt has been argued
that this new concept of authority amounts to a nalture of public service
based on the respect for decentralized institutaoms local liberties (Harsi
and El Yaagoubi, 2006: 191-192). It certainly imagli increased
administrative and financial autonomy for localtertties.

A new Municipal Charter was issued in October 2602 entered
into force the following year, replacing the Chamé 1976. It extends the
responsibilities of the councils, establishes allegatus for the councilors,
and awards a special status to the big urban dtealso, for the first time,
contains provisions related to the commune’s roleeducing poverty and
exclusion. In fact, it could be argued that thisartér considers the
communes as a framework for holistic developmemtY&agoubi, 2004:
60). Similarly, the Charter includes, for the fitghe, the possibility for



Assessing Local Governance Innovations in Mordnddght of 115
the Participatory Budgeting Experience in BrazteTCase of “Civil Society”
FederationsEspaces Associatif§) Al Haouz Province

communes to create partnerships with non-goverraheotganizations
(NGOs). The commune council can enter into partipragreements with
local associations, although the Ministry of theetior's exercises tutelle
on such partnership agreements.

Relationships between government administratiores lanal civil
society organizations are also gradually evolvingwards greater
cooperation in service provision, helped by thei&dgevelopment Agency
(Agence de Développement SocialeDS) created in 2001 which acts as a
social fund.

Such was the situation at the time of the fieldeagsh (in 2004-
2006) on local governance projects funded by theelaan NGO Catholic
Relief Services (CRS) in two rural communes in AieHaouz province.
These projects encouraged the creation of fedesatiof local village
associations that were given a voice in local govent, and paved the way
for the creation of such federations for the engirevince and at various
levels of government. However, based on evidentleated at the time, it
will be argued that these federationsgpaces Associatijonstitute arenas
for state control and the politicization of localitsociety rather than viable
partners for co-governance with local government.

Important cautions with regard to the case studg feldwork
findings presented here are that they a) cannagieperalized beyond their
actual geographic location and b) are in need dafatipg; many local
governance reforms have been launched in Morocwe $he fieldwork was
undertaken from late 2004 to early 2006.

Most importantly, the King launched the Nationaitifitive for
Human Development (known under its French acronidimH) in 2005,
and it has since received substantial funding frmmost major donors,
including the World Bank. The INDH is designed tmprove socio-
economic conditions in targeted poor areas (5 onillpeople at a cost of
$1.1 billion from 2006 to 2010). The first phas®@8-2010) targets over
400 rural communities and 250 urban neighborholbds.promoting a new

! These projects were part of a larger PhD resqanaject on state-society synergies
at the local level in Morocco (Bergh, 2008).
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participatory local governance mechanism designedermpower local
communities and municipalities and improve the usbleness,
accountability and transparency of decision-makargl implementation
processes at the local level. To this end, locamdiu development
committees have been created in all provinces andach municipality
concerned, composed equally of civil society repméstives, elected
officials and local government officials (World Bar2006, World Bank
2007; see also Berriane in this volume).

Other recent reforms with significant implication®r local
governance and accountability include a new Muaicipharter that came
into force in 2009 (amending certain provisionstioé Charter of 2002)
which further reduces thatelle or supervisory powers of the Ministry of the
Interior over municipal affairs, and institutiords the formulation of
“participatory” Municipal Development Plans (see OG 2008). Moreover,
the municipal elections held in June 2009 for tihgt fime included special
lists for women candidates.

With regard to the proposed comparison with localegnance
innovations elsewhere, it is clear that the casdiss from rural Morocco
presented in this paper are very different from Plagticipatory Budgeting
(PB) initiatives in Porto Alegre and other citi@he latter are large-scale
experiments in co-governance or participatory goance (sometimes also
referred to as “Empowered Deliberative Democrasge Fung and Wright
2003), which have developed over many years, irvdluge numbers of
participants, and devolve substantial decision-ngkiower to participants.

However, although there are very important diffessn between
Porto Alegre and Moroccan rural communes, the ¥ahg description of
Brazil's political system could arguably be appltedMorocco as well:

‘Brazil is a society with a long tradition of autfitarian politics. The
predominance of an oligarchic, patrimonialist, dndeaucratic model of
domination has resulted in a state formation, #&ipal system, and a culture
characterized by the political and social margizadlon of the popular
classes, or their integration by means of populesmad clientelism; the
restriction of the public sphere and its privaiimatby the patrimonialist
elites; and the “artificiality” of the democratiame and liberal ideology,
resulting in a huge discrepancy between the “legaintry” and the “real
country”.’ (de Sousa Santos, 1998: 462).
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On the other hand, it could also be argued thastimgo-economic
pre-conditions in Porto Alegre are unique: it ise tltapital of an
industrialized and relatively wealthy state, in@ada population of 1.3
million, and has a life expectancy and literacyesatvell above national
averages (de Sousa Santos 1998, Baiocchi 2001, ikgeor2004). In
addition, the long history of left-populism datibgck to the 1930s, and the
coming to power of the Workers’ PartyPdrtido dos Trabalhadores,
henceforth PT) in Porto Alegre’s City Hall in 19&8e often cited as
important factors in the “enabling environment”ttban explain the success
of PB (de Sousa Santos 1998: 463). Indeed, overcobese of the first
administration (1989-92), the participatory budgetame a central part of
the PT’s strategy for re-election (Abers, 2003:)202

However, Baiocchi (2001: 63) argues that ‘the sssaa the Porto
Alegre experiment stems from its legitimacy-enhagcaspects rather than
from “exceptional features” of the city’s historyNevertheless, the
importance of a driving political vision behind RBnnot be overstated: the
PT leadership held (at least at the beginning)decah democratic vision of
popular control of city government, and of partatigry reforms as part of a
broader transformative project and social justi@aigcchi 2001: 65).
Indeed, many of the PT leaders had emerged froghberhood groups that
— since the late 1970s — began to challenge thatelist leaders dominating
local associations. They organized coalitions ofrkivay-class residents
against relocation policies and demanded basiastrincture with the help
of “external agents” such as progressive churciviatd and local NGOs
(Abers 1998: 515; see also Schneider and Goldf280R).

As Auvritzer (2000: 9-11) points out, the idea ofstituting a
participatory budget had its origins within civdaety. It was the Union of
Residents’ Associations of Porto Alegre (UAMPA) ttlfiast advocated the
introduction of such a mechanism in the city in @98owever, the PB’s
specific design arose after a period of intenseotigtipn and participation
between the new government and civil society groups

The PB process itself has been adapted and refimedthe years,
and evolved into ‘a two-tiered structure of foraemh citizens participate as
individuals and as representatives of various gsowb civil society
(neighborhood associations, cultural groups, spedanerest groups)
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throughout a yearly cycle. They deliberate and dkodn projects for
specific districts and on municipal investment pties, and then [...]
monitor the outcome of these projects’ (BaioccB)PR 46)?

It is widely acknowledged that the PB experience isuccess in
terms of improving municipal finances, efficiencgdaequity in municipal
investments, increasing citizens’ participationniunicipal affairs (though
without achieving complete gender parity), and tingaand strengthening
networks within civil society (see Baiocchi 2001beks 1998, Koonings
2004). Most importantly, the increased legitimaayd aaccountability of
public decisions under PB led to an increase ipgnty taxes and additional
scrutiny over municipal funds (Baiocchi 2001: 48; 6Schneider and
Baquero 2006). In the words of Koonings (2004: 9Bijis has eliminated
most of the space for conventional neopatrimomal @ientelistic practices
in municipal politics.’

It is of course impossible to interpret PB in idgma from its
historical and sociological context and specificifin particular, the
existence of mass-based social movements, a pheoomértually non-
existent in Morocco), as well as its temporal digien. The experience
should not be reduced to a few abstract traits csimg a model to be
applied elsewhere (de Sousa Santos, 1998: 50&lse®aiocchi 2003: 69).
The purpose here is certainly not to apply the Riegence as some sort of
“gold-standard” in terms of participatory governanbut | believe that it can
nevertheless be useful to consider some key fathatscontributed to its
success and reflect on their potential implicati@ven in a context as
different as that of rural Morocco or indeed the WAeEregion in general.

The structure of the paper is as follows: the mextion will present
the methodology, followed by a discussion of sorag fsuccess” factors in
the participatory budgeting experience in Portoghde The bulk of the
paper is devoted to presenting the fieldwork figgilon local co-governance
experiments in the Al Haouz province in Morocco.eTimal section will
conclude by exploring some implications of the expents in Brazil for the
Moroccan (and MENA) context, and areas for fut@search.

2 See Koonings (2004) and Schneider and Baquerd@jZopinformative
summaries of the annual cycle in the PB process.
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2. Methodology

One of the poorest provinces of Morocco, the Al taprovince (situated
South of Marrakech) was chosen as an area with raev-going
“participatory” rural development projects as wa#l the local governance
experiments studied here, and as an area genegitlyto have one of the
highest levels of “social capital” and — at leatsthe time of fieldwork — a
dynamic governor.

The findings on the Catholic Relief Services (CRf8pjects are
based on a critical reading of project documenta/@s as interviews with
key actors. Time constraints did not allow for imtews with representatives
of all the associations involved, nor their memb®seficiaries in the two
communes concerned. However, in-depth researchwm ather rural
communes in the same province included questionsthenEspaces
Associatifs using semi-structured interviews, and complengrivy an
analysis of council meeting minutes, financial datad other documents
related to the functioning of rural communes.

Semi-structured interviews were conducted with@&2l councilors
and 13 commune staff, as well as staff in the Mipi®f the Interior at
various administrative levels in the province anithwvocal politicians. In
addition, | conducted 65 semi-structured interviemith members of 50
village associations. The fieldwork was carried auer 13 months:
September 2004 to March 2006. The observationsooimw Rlegre are based
on an extensive literature review.

3. Participatory Budgeting in Brazil: Some Key Sucess Factor$
State-society relations can take the form of coegoance (also called

“participatory local governance”). Co-governance chanisms explicitly
violate the public-private, or state-society bougd#@ckerman, 2004: 450).

%It is not possible to give a detailed accounthef PB experience here, but see e.g.
de Sousa Santos (1998). See also Heller (200Bnfanalysis of similar sets of
variables in decentralized contexts (Kerala indraiid South Africa, along with
Porto Alegre).
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These approaches are part of a broader notion wlockacy than that
implied by traditional electoral and deliberativechanismé.They promote
the capacity building of local civil society andopesses that increase the
consultation of citizens (including marginalize@gps) by local government
officials. They thus link civil society to local gernment decision-making
(including policy setting and resource allocatidhjough processes that
increase information-flow (transparency), and wiiely aim to strengthen
accountability and local government responsivefidstiing et al, 2005: 34,
68). A very good example of such co-governancengements is the PB
process in Brazil.

Based on a review of the literature, it is possifolddentify four
main “success” factors in the PB experience ind?Ategre. The first is the
role of state agencies. The local deliberative f@y(Municipal Council of
the Budget) are vested with substantial decisiokingapower, but they do
not function fully autonomously from other local itsnor from central
monitoring units. There are regional agents whaaaton-voting facilitators
to support the functioning and mobilization of papatory spaces; hence,
central agencies offer supervision and supporddallunits but they respect
the latter's decision-making power (Baiocchi, 2008). Abers (1998: 532)
emphasizes ‘the work of [government-employed] comityuorganizers
who acted as external agents, visiting immobilineighborhoods, seeking
out new leaders, helping people organize, and miissding information
about what could be gained through collective acfio

Second, the literature emphasizes the importandewaloping civic
skills on the part of the poor. An explicit part tofe PB is a didactic
component inspired by the “popular education” mdtiogies of Paulo
Freire and the Ecclesiastic Base Communities, wiiehns that despite the
strong inequalities of urban Brazil, the poor amiducated can generally
participate without being dominated by the morecadied and wealthy. This
is because meeting facilitators ensure that vagneats of participants are
able to learn to participate effectively in meesingcquiring skills in
debating and mobilizing resources for collectivalggBaiocchi, 2001: 53).
In particular, participants gradually develop tlapacity to draw on specific
interests to formulate general rules for how resesiought to be distributed
(Abers, 1998: 528; Abers, 2003: 206; see also$2elty and Bergh, 2007).

* See Tadesse et al (2006: 7) for a useful discusgibow participatory governance
can address the limitations of representative deacgc
® See also Baiocchi (2003) for the role of the simfestering the public sphere.
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This points to the importance of establishing airsgtin which certain types
of speech are not valued above others, and in wleiaming is broadly
accessible (Baiocchi, 2001: 64).

Thirdly, the institutional features of PB mean thidunctions more
like a “school of deliberative democracy” ratheanhbecoming a vehicle of
co-optation or hollowing out of local civil societyt has encouraged the
rapid rise of new and various types of associattbnsughout the city, and
the creation of parallel organizations to unrespensones. Popular
Councils were created that hold regular regionatmgs for representatives
of neighborhood associations as well as for inddpeetcitizens wishing to
discuss a district's problems; they coordinate vit@s between
neighborhood associations, settle disputes amoem,tland often act as
intermediaries between a single association andiaypah government
(Baiocchi, 2001: 55-56). And while there are notitnional checks on
associations for standards of (internal and pro@@dudemocracy, a
recognized but unresponsive association can beaugladdisplaced” by a
new one whose members have earned the commuregpect through their
achievements within PB (Baiocchi, 2001: 61). Inrshas Abers (1998: 511)
states, ‘innumerable new neighborhood organizatibase appeared in
response to the [PB] policy, often in areas thaevpeeviously dominated by
closed, ineffective associations that served dk limore than tools of
clientelist party politics.” A related feature dfiet PB process is that the
dynamics of decision-making in the forums not ongncourage
neighborhood associations to mobilize residentsdtad to build alliances
with other neighbourhoods, and to defend “the neddbe district” rather
than the “needs of specific neighborhoods” (Ab&888: 524, 525).

A fourth factor identified in the literature is tlmportance of early
demonstration effects. Many participants in PB o how the
demonstration effect of capital improvements in oreghborhood (e.g.
highly visible public works such as paved roadg ttwuld be completed
within a year) brought them into contact with adistiration officials who
then encouraged them to take part in budget assesmibers, 1998: 521;
Abers, 2003: 205). Indeed, PB has shown that ‘itrigcial that reforms

® See Avritzer (2000: 19) who disputes Baiocchigifes however on the
exponential increase in associations after theemphtation of PB.
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actually deliver goods in a timely fashion to owemne cynicism and to
convince persons who have limited amount of timat tharticipation is
worthwhile’ (Baiocchi, 2001: 61).

While these factors help explain the success of th8e are of
course also shortcomings in this experience. Adagrtb critics, the main
drawback of PB is the fact that it erodes the iegite prerogatives of the
Municipal Council to approve the municipal budgetder PB, although the
proposal of the budget law is forwarded to thedkegure for debate and
approval, it cannot in practice reject it anymosdtdas been legitimated by
the large participation of citizens mobilized by RE Sousa Santos, 1998:
502; Koonings, 2004: 91).

Despite this and other shortcomings, the PB is igdlgeegarded as
a successful example of co-governance betweenastdtsociety actors. The
next section turns to a case study of very limitget pioneering, co-
governance mechanisms in rural Morocco. The aintoisassess their
experience so far and examine to what extent soimdeo PB “success
factors” are present or could explain the shortogsi

4. Local Governance Innovations in the Al Haouz Praince: Local
Governance Programs of the Catholic Relief Services

The American NGO, Catholic Relief Services (CRS)traduced local

governance experiments in the Al Haouz province tizave become well-

known even at the national levellts approach also influenced the
governor's strategy with regard to organizing themerous village

associations in the province, notably the settipgfitheEspaces Associatifs
(see below).

The local governance project has been developdidrée stages or
intervention$. The first intervention was the “Rural Civil Sogieand
Development Program” (1997-2002), which was co-engnted by USAID
(through CRS and the Near East Foundation), UNI@E& the Moroccan
Government, in two communes in the province of Adodz and in the
province of Essaouira. The goals of this projectrevéo foster and

" For newspaper reports, see Berrissoule 2003, 200§ and M.K. 2004.
8 Due to space constraints, only the features djreefating to local government-
civil society interactions will be described here.
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institutionalize partnerships between rural villagesociations and other
Local Development Agencies and to improve livingditions for poor rural
communities. Project activities included managenagictk training for village
associations, basic healthcare, education of yairlg, access to potable
water, and hygiene education.

This project was important in terms of stimulatthg emergence of
“civil society” in the province as it encouragecethreation of a village
association in each village in which it was impleneel. It also tried to
clarify the concept of civil society and associaip emphasizing the
importance of working for collective rather thamgmnal interests.

In this first development program, the communes digar
participated. In fact, the commune councilors didt rsupport the
associations’ projects and sometimes even put dbstdn their way. It
became clear that the appearance of associatiamswatocal actors created
rivalries and conflicts of legitimacy between thamd the communes. This
was a healthy development in the cases where sitagvho were not
involved in the program put pressure on their comesuto provide them
with similar projects (Barkalil and Embarek, 1999). Nevertheless, since
many inhabitants had negative attitudes towardsctmmune, it was not
possible to stimulate the creation of associatarat the same time require
them to enter into partnerships with the commureetihe went by though,
each actor acquired a better understanding oftthe’s functions and remit.
The project team then became concerned with acigedevelopment
impact on a larger-scale and decided that thegédllaas no longer the
appropriate unit of intervention (interviews and ITEF 2004).

This change of direction was reflected in the sdctervention,
which was limited to two rural communes in the Addtiz province under
the “Good Governance and Public-Private Partnefspipject. It lasted
from April 2003 to June 2004 and was co-implememtéti the Moroccan
Government, Cordaid, Manos Unidas and USAID, widitonal funding
from CRS. The overarching goal of the project wascontribute to the
strengthening of local capacity in good governamcel public-private
partnerships in order to achieve sustainable dpwatmt. This goal was
divided further into two objectives. The first objee was to reinforce the
relationships between village associations and lgoaernment. The second



124 Sylvia |. Bergh

objective was to improve the living conditions adgp and marginalized
populations.

Project activities included identifying projects rfovillage
associations and reinforcing partnerships betweakgigg associations and
communes. For this latter purpose, two unions dociations were
established in October 2003, one in each of the t@mmunes. The
members of these unions were primarily those aaBons that had been
created under the previous “Rural Civil Society &®lelopment Program.”

In addition to the unions, coordination units weet up in both
communes as interfaces with the associative sdot@ommune A, this unit
was set up in December 2003 and composed of thaéeed people to
coordinate the activities of the commune and thgso@ations, to give
technical assistance for project implementationd a® ensure the
association’s inputs into the decision on allogatthe commune budget
surplus. While in Commune B the setup was the sénee2005 evaluation
noted that the unit did not have any real autonsimge it was under the
supervision of thecaid (the local representative of the Ministry of the
Interior) and the commune councilors (Bouja, 2005).

The third intervention in the two communes was ‘themocratic
Participation and Effective Local Government” patjéfrom July 2004 to
June 2005), which sought to build on the experierafethe previous two
projects. While also implemented by CRS, the Mid#last Partnership
Initiative (MEPI) housed in the U.S. State Departineovered its recurrent
expenditures, and the Moroccan Social Developmegengy (ADS) was
expected to provide funding for income-generationjgets. This project did
not continue for a second year (i.e. July 2005y R006) due to CRS’s
decision to stop its entire Morocco program. Thejemt aimed to achieve
three strategic objectives based on the principfegood governance” as
they were defined for this project, i.e. participai performance and
partnership. The envisaged results included are@se in the number of
village associations that were members of the wiand a sustained
increase in the number of interactions betweemthens of associations and
the rural communes.

The membership numbers in the unions of assocmtwa indeed
impressive. At the time of the fieldwork, the unitnCommune A had 48
members that included all the village associationthe commune. Every
association member proposed one representativéhéounion committee
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elections. In Commune A, there were 15 committeenb®rs, while the
union in Commune B had 13 associations as membpregented by seven
committee members. These membership figures exdedlde project
objective of 50 member associations in the two comes at the end of two
years. The role of the unions was to follow up onjgrts and replicate
successful ones, to train members of the village@ations in participatory
project formulation, to resolve conflicts withinetassociations, and make
sure they held regular Annual General Meetings.

As for achieving increased interactions betweenuthiens and the
commune, the evaluation (Bouja, 2005: 14) notedith€ommune A, there
were regular contacts between the commune and tiengy while in
Commune B this was not soothe case. The partioipati the unions in the
decisions of the commune council was also muchdrigh Commune A
than in Commune B, with the first one having jaimtetings up to twice a
month and the latter not having any joint officiagetings at all. This can
partly be explained by the fact that the union caite® in Commune A
included three members of the commune council’stipal majority (i.e.
councilors who were at the same time presidentasebciations) while in
Commune B, the president of the union was a couma&mber in the
political opposition. However, both councils hadaonged their internal
statutes to allow for the patrticipation of the afje associations (represented
by the unions) as observers in council meeting€Cdmmune A, the union
representatives were consulted on the budget surmdlocation while in
Commune B this provision remained on paper onlyu{Bo 2005 and
interviews)?

It was further envisaged that the unions of assods and the
communes would jointly contribute funds to addrése needs of the
community, but at the time of the fieldwork thisdhaot yet been done. The
reasons for this could be found in bureaucraticlagdl obstacles, and in the
more deep-seated fact that the associations weneaity cases created in
order to make up for the lack of the commune’s imement, and were not
ready to cooperate with them unless they could warkprofitable, well-

° It seems that in Morocco the idea of giving obsesstatus to associations on local
councils was first voiced in UNDP Maroc (1999: 9).
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defined projects. It is also likely that the asations were afraid of being
politically manipulated by the councilors (Filalid¥nassi and Bouja 2003).

The union in Commune A was much more dynamic theat in
Commune B. In Commune A, the coordinators had dzganthree training
sessions for 40 participants on the administradive financial management
of associations. The trainings had a positive irhpat the communes’
workload as many problems were from then on deit &t the village level
rather than brought directly to the commune, ardpbpulation was better
able to distinguish between the domains of the conapresident and those
of thecaid(the representative of the Ministry of the Inteyior

The fact that the commune-association partnersdmed to work
much better in Commune A than in Commune B coudd &k explained by
the difference in the communes’ fiscal and leadprshpacities. At the time
of the fieldwork, various sources told me that ghesident of Commune B
(who was in his 70s) had not really bought into greciples of “good
governance” as he considered this co-governanceriexgnt as a zero-sum
game, and therefore clung on to power at all cddeswas also presiding
over a very small and poor commune (the budgetissithat could be used
for capital expenditures amounted to 243,000 D204, i.e. 44 DH, or
about 4 Euros, for each of the total 5,500 inhaléa

On the other hand, the president of the communenaibun
Commune A (in his mid-fifties) was much more entepg in raising
revenues. He was also benefiting from the closeasxipiity of the
commune’s territory to Marrakech and the subsedyasobstantial tourism
investments there. The president had pushed focréeion of an industrial
zone, and there were plans to build factories whichild stimulate local
employment creation. Similarly, the president wakibd the elaboration of
an Integrated Development Plan for the communedbaseglobal market
opportunities for quality olives and pottery. Fbetpottery ovens, he helped
to raise external funds (from UNDP) to buy gas evemhich replaced the
heavily polluting older ovens. Some of this investihwas reflected in the
commune’s revenues: the budget surplus amountdd2& million DH in
2004 for a population of 21,400, i.e. 58 DH, or at® Euros, per inhabitant.
The president also seemed to believe in the impoetaof electoral
accountability, suggesting that he purposefully sshoto make the
Development Plan’s duration coincide with the calmd¢erm in office so
that ‘the population can hold the council membeoantable on the eve of
the next elections.’
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With regard to the wider population, they might netessarily have
attended any training, but participated in the gubjthrough income-
generation activities and literacy courses. A fundatal question in terms
of local governance is whether the projects couatet to the population’s
awareness of, and engagement in, local governmmhiaasociations, thus
improving their accountability. Unfortunately, dteetime constraints, it was
not possible to investigate this question furthetha time of the fieldwork.
However, based on my findings on the capacity ofi8@ge associations in
two other communes in the Al Haouz province, | wdoargue that it is
unlikely that many people were able to understamtl @ngage in the quite
complex arrangements that have been set up betwsenunions of
associations and the commune. Nevertheless, the tf@at the unions
obtained the status of observer in council meetengs$ were consulted on
council budget decisions was a significant stepatol& co-governance.

5. The Creation of theEspaces Associatifsin the Al Haouz Province

TheEspaces AssociatifEAs) in Al Haouz province are federations of loca
village associations at various levels of goverearithey are modeled on
the unions of associations that were set up byClR& projects. The main
push came from the provincial governor who wantedttend the CRS
experience to all 39 communes in the provinces lalso likely that royal
instructions promoting the “new concept of authdriand emphasizing the
governor’s role as “relational facilitator” playedrole (Abbadi 2001: 16).
However, in the Al Haouz province, the governorgeeded in a rather top-
down fashion, asking for federations of associatittnbe created first at the
levels of the province (in 2002) and the fawercles® that make up the
province, and only later at the commune level @94). It appears that Al
Haouz was only the second province in Morocco tealdish such
federations (following the example of the proviméd-iguig in the East, and
preceding more recent unions in Agadir and the INort

1%1n Morocco, provinces are divided intercles(headed by ahef de cerclealso
called asuper-caidl and these in turn intcaidats grouping several communes. Both
are purely administrative subdivisions for the msg of facilitating organization

and control by the Ministry of the Interior.
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Officially, these structures were set up to impréive coordination
of the associations’ activities among themselves| with the communes
and the provincial authorities. As the head of tb®ordination and
cooperation department at the province explainttegs province has 1200
associations that need to be structured becauseammot deal with them
individually.” The EAs should also serve as supssky Encadrementand
accompanying structures for the associations irerotd strengthen their
capacities and competences in the area of localoewent. In return for
technical expertise and initial funding, the asatiohs would have to
transfer 25 percent of their revenues from incormeegation projects to the
Espace Associatifst the commune level (Hajjaj, 2004 and Ichenna®®42
16-17).

The provincial authorities established a rather paorated
pyramidal system of (indirect) representation a three levels of EAs
(province,cercle and commune). However, the interviews revealetl it
many association members at the local level knesutatheir representatives
in the EAs at higher levels.

On top of this “elected” structure, the provinciauthorities
established the “state” structure made of up “cm@atrs”. Thus, in each
commune a civil servant had been designated to rticoate” the
associations. The commune coordinator is in tupestised by coordinators
at the caidat and cercle These are civil servants at the Ministry of the
Interior who are collecting information on everysasiation because it is
their responsibility to register every new assdoiatThe coordinator at the
province level is the director of the “Cooperatiand Coordination Unit”
(and also head of the Social Affairs Departmenhatprovince), who reports
directly to the governor. The existence of thisaflal structure points to a
strong element of state control in the EAs. It sedimat an unofficial
purpose of the EAs is to provide a framework fa Ministry of the Interior
to better monitor and control the associationsiviids, e.g. through the
setting up of a database that is partly shared thiéhintelligence services.

The role of the “coordinators” of the EAs is thustq different from
that of the government-employed community orgasizend meeting
facilitators in the Participatory Budgeting expaie whose main function is
to mobilize the communities to engage in collecaetion and to teach them
vital skills in debating and participating effealy in meetings (and
standing up to local elites) in order to mobilieswurces.
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Indeed, | found that the positions in the EAs waanopolized by a
small political elite: in at least two cases, tlworclinators of the EA at the
caidat/cerclewere also the presidents of the EAs in the commwumiae
presidents of the EAs in tweercleswere president and treasurer of the EA
at the province level. They also both held pos#ias commune councilors.
Another president of a commune EA also presided bigeown association
and was a civil servant at one of dercles Similarly, the coordinator of the
provincial EA was director of the Social Affairs pertment of the province,
and at the same time the head of the CooperatidnCarordination Unit
there in charge of maintaining the database orthallassociations in the
province and of organizing trainings. He was als® firesident of a charity
association for the civil servants in the provinged a leader in an
association in a commune.

Of course, the issue of the boundaries betweenitiq! and
“civil” societies can never be fully resolved anyavh: de Sousa Santos
(1998: 505) mentions that in Porto Alegre, ‘the iBBontributing to expand
both the political class and the circulation withitn two former PB
councilors are now deputies of the Camara [LegistatMunicipal Council],
and other former PB councilors hold positions ia ¢éxecutive.” However, in
the Al Haouz province, the relatively small numbéteaders monopolizing
key positions in both the political and civil sagispheres is arguably cause
for concern, also given that elections to EA possi do not seem to have
been transparent or open to a wide field of paéngw leaders.

There is no space here to give details of the Edeselopment
projects (e.g. upgrading primary school buildingsl diteracy programs).
Suffice it to say that the main role of the EA hé tprovince level is to
forward requests from local associations to thevipgial assembly. Once
the provincial assembly approves the request, thmald are transferred
directly to the associations, but the provincial Bés the right to audit its
books and supervise the projects. The EAs at tred t# thecercle seemed
to be mostly used for channeling funds from thevipree EA to the
commune EAs; the latter did not seem to have adgpandent funds. In
other words, many of the EAs in the province seemhave merely
administrative functions, and are thus not diregtiyolved in implementing
development projects; hence, there are only a favly edemonstration
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effects, a factor that was considered importargxplaining the success of
the Participatory Budgeting experience.

Most importantly, | found several instances of il
instrumentalization of the EAs. An EA coordinatba&aidatsuggested that
the commune president used his position as presidéhne EA to further his
political interests by giving (financial) help the presidents of associations
who were also his political allies and not to other

Similarly, according to a commune EA committee memb[The
EA] hasn’'t done anything so far. The EA doesn’tveeany purpose. The
associations in Morocco don’'t come from the peotiley are imposed by
the government, and that's the problem. With thedEfhe associations it is
the same thing; it's not the associations that lmade a meeting to federate
but it's the governor who decided that the assmriatshould have this EA.
[Why does the governor promote the BABP my opinion it's because
instead of talking to ten presidents he only hasltoto one. For example in
[name of commune] there are many associations r@stddad of inviting 20
associations he only invites [the president ofEA¢ who will tell [the other
associations] what to do.’

Not surprisingly, the complicated structures andndiag
mechanisms led to rumors of corruption and acowmsstiof political
interference. The Vice President of the EA in oommune concluded that
‘the EA is only an obstacle and encourages cowaptone should work
directly with inhabitants so they know what eacboasation will do. [...]
There is a lot of paperwork; the EA is an excusénterfere in their [the
associations’] business.’

In short, it can be doubted whether these strustusperate
effectively since they were imposed from above, didnot grow out of a
local need or willingness to cooperate. Indeed,BAs are unlikely to be
able to build on a spontaneous willingness by tbsociations to federate
themselves. The vast majority of the local assmmatin my research
sample focus their activities narrowly on one g#aThey do not have many
natural incentives to cooperate due to the polittoaflicts and competition
for funds. It is therefore not surprising that gystem of EAs does not seem
to have encouraged the cooperation among assogasignificantly. The
president of the EA at @erclewas only able to cite one such example. The
current situation is thus very different from thartiipatory Budgeting
experience, where —thanks to the dynamics in theuldo Councils and
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forums — ineffective and politicized associationserev replaced by
responsive and (more or less) accountable onesaliadces were created
to defend the needs of the district as a whold&erathan single villages or
neighborhoods.

This may be related to the fact that most of the@ munes in the
Al Haouz province did not benefit from the sameazaty-building efforts as
Commune A and Commune B that were part of the CR§qs. Several
interviewees qualified the EAs as “empty shellst Best, they could
facilitate communication between the government iaghtnation and the
associations concerning projects and access tweutsds.

Given these findings, it is possible to argue that EAs should be
seen as additional structures and opportunitiesct@optation and rent-
seeking. They are reinforcing the political instemtalization of “civil
society” rather than reducing it, and added a layfestate control. Such
interventionist, or top-down, approaches to orgagiz“civil society”
illustrate the very fine line between reinforcingttzoritarian state control
over society as well as clientelistic networks, aedcouraging co-
governance between actors in state and society.

Conclusion

This case study from the Al Haouz province illustgathe challenges for
interventions that attempt to improve local govew® arrangements by
setting up new structures and processes. In axdomteere there are no clear
boundaries between members of “political” and ‘{€igocieties, there is
very limited scope for honest and regular informatiexchange and
responsibility-sharing arrangements. While esthbiig co-governance
mechanisms is hard in most contexts, it is evenemdifficult when
government administrations (such as the provinaiathorities) do not
systematically encourage civil society at the |deakl as a means to hold
local governments to account (as was the caseexttirnal agents deployed
in the Participatory Budgeting experience in Péegre).

The evidence presented here points to the intempigwo distinct
priorities of the Moroccan state. On the one hahdre is a high priority
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placed on maintaining order and stability at thealdevel. On the other
hand, the government has encouraged citizens anchanities to take more
responsibility for narrowing the development gagiideux and Payne 2003:
56). | would argue that the first priority negatiaffects the second; in the
interest of stability, the government has allowke local councilors to use
the associations to keep or accede to political favahcial power, and has
arguably even created new structures to co-opt thethe expense of the
associations’ “developmental” capacities. In maages, the EAs seem to
have reinforced the power of local elites that vefien combine elected
office with positions on the associations’ comngge

In other words, while co-governance mechanisms iddate the
public-private, or state-society boundary, theyuti@o so in an explicit and
transparent way to reach the desired outcomesrinstef state-society
accountability. Participatory governance experirmeneed to strike the
difficult balance between maintaining a degreetafesautonomy vis-a-vis
society on the one hand, and the state’s embedsgdmeociety on the other
hand. As Schneider and Baquero (2006: 8) put dp‘Much autonomy and
states become exclusionary, illegitimate, and piathy authoritarian. Too
much embeddedness and the state becomes a capstrachent of narrow
interests.” Based on the case study presented hereuld argue that the
balance has tilted too much to the side of embeusks] thereby
undermining the autonomy of civil society and itgacity to oversee and
control the actions of local governmetits.

However, | would like to end on an optimistic nofes emphasized
earlier, there are very interesting reforms in #nea of local governance
underway in Morocco, some of which can be saidnpl{citly) apply some
lessons from the PB experience. For example, thaskly of the Interior
has concluded agreements with the Social Developgancy (ADS) to
train Local Development Agents that will accompamyg build the capacity
of municipal actors in the new participatory plamiprocess that has
become mandatory with the 2009 Municipal Chartearddver, there are
plans to establish a Municipal Information Systeé®ysteme d’'Information
Communal — SIC) to rationalize the planning process, whisbould
presumably also make it more transparent and efasieitizens to monitor
project implementation and hold local governmentsdcount. In addition,

1 See also de Sousa Santos (1998: 496ff.) for aisk&mn of the concept of
autonomy in the PB context.
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new laws on local taxation, local finances, and raadneents on the decrees
concerning public procurement and municipal asse¢s currently being
drafted and voted on in Parliament. They aim ateiasing the communes’
fiscal autonomy and local revenues. As we have sedre CRS case study
communes, differences in their financial bases alag explain differences
in outcomes of local governance innovations. Insirgpthe communes’
financial assets may thus increase the stakes astdlimation of local
communities to demand public accountability anddeoision making, as
happened in the Participatory Budgeting experience.

Based on insights from participatory governance eergents
elsewhere, such as in Porto Alegre, future researchMorocco could
fruitfully examine how Local Development Agents dreing trained, how
they facilitate the emergence of new local leadprsind how they organize
meetings between various local actors. Anothertiress whether and how
these agents help to establish spaces for “ciemieg” that can neutralize
the fact that the population in rural areas in Mom suffers from
disproportionately high illiteracy and poverty tand prevent elite capture
of such spaces. Another major area of researchdamertre on the INDH
and examine the “demonstration effects” of its tjggpatory” projects, as
well as how its implementation and governance agearents have
conceptualized the notion of state-society accdailitta and how this is
perceived by local actors themselves (see BergB&)00



134 Sylvia |. Bergh

References

Abbadi, D. (2001) Interprétation du "nouveau concdp l'autorité".Le
nouveau concept de l'autorité: Actes de la jourdééude organisée
par I'Ecole nationale d'administration et I'Assaiisn marocaine
des sciences administratives, le 25 novembre .2PDMBenyahya.
Rabat, REMALD. 25: 11-16.

Abers, R. (1998) "From Clientelism to Cooperatidmmcal Government,
Participatory Policy, and Civic Organizing in PoAtegre, Brazil."
Politics & Society26(4): 511-537.

Abers, R. N. (2003) Reflections on What Makes Emp@d Participatory
Governance Happen. Deepening Democracy: Institutional
Innovations in Empowered Participatory GovernangeFung and
E. O. Wright. London, Verso: 200-207.

Ackerman, J. (2004) "Co-Governance for AccountgbilBeyond “Exit”
and “Voice”." World Developmer2(3): 447-463.

Avritzer, L. (2000) Civil Society, Public Space ahdcal Power: A study of
the Participatory Budget in Belo Horizonte and Bdktegre. Final
report of the project: “Civil Society and DemoccatGovernance”.
Co-ordinator: Prof. Evelina Dagnino (Unicamp).

Baiocchi, G. (2001) "Participation, Activism, andlics: The Porto Alegre
Experiment and Deliberative Democratic TheoryPblitics &
Society29(1): 43-72.

Baiocchi, G. (2003) "Emergent Public Spheres: TakiPolitics in
Participatory ~ Governance." American  Sociological Review
68(February): 52-74.

Barkalil, N., M. Embarek (1999) Projet de Dévelomest communautaire a
travers l'eau potable 340/867-96-004 C-100/1363ijePrEau et
Santé - Phase Il dans le cadre du Programme RufARQC-
UNICEF-ONG (CRS-NEF): Evaluation intermédiare, AdlR99.

Bergh, S. I. (2008) Decentralization and particypatapproaches to rural
development: Assessing the scope for state-so@gtergies in



Assessing Local Governance Innovations in Mordnddght of 135
the Participatory Budgeting Experience in BrazteTCase of “Civil Society”
FederationsEspaces Associatif§) Al Haouz Province

Morocco. Oxford Department of International Development
University of Oxford, Worcester College. D.Phil.

Bergh, S. I. (2009a) ‘Perceptions and Practicekaufal Governance: The
Case of the Human Development Initiative in Morat&tesearch
proposal submitted to the Innovational Researcbkritices Scheme
(Veni scheme), The Netherlands Organisation forer8ific
Research (NWO), 8 January 2009.

Bergh, S.I. (2009b) ‘Constraints to strengtheninglic sector accountability
through Civil Society: The case of Morocctnternational Journal
of Public Policy (Special Issue on ‘Emerging Accountability
Mechanisms and Stakeholders in the Governance ldfcPService
Delivery"), 4 (3/4): 344-365

Berrissoule, B. (2003) Les ONG prennent le relaisconomiste.

Berrissoule, B. (2004) Haouz: Les USA s'intéressentla region.
L'Economiste.

Berrissoule, B. (2005) Le Haouz, bon éleve en mat@de gouvernance
locale L'Economiste.

Bouja, M. (2005) Royaume du Maroc: Projet 'DemacrBarticipation and
Effective Local Government', Gouvernance Local®jdtr8670012,
Province d'Al Haouz, Mission d'évaluation internadai, Rapport,
Version définitive, Juin 2005.

Das Gupta, M., H. Grandvoinnet, et al. (2004) "&@bmmunity Synergies
in  Community-Driven Development.'Journal of Development
StudiesA0(3): 27-58.

De Sousa Santos, B. (1998) "Participatory BudgefimgPorto Alegre:
Toward a Redistributive Democracyrblitics & Society26(4): 461-
510.

El Yaagoubi, M. (2004) "La nouvelle conception daler du conseil
communal a la lumiere de la loi N° 87.0(Revue Marocaine



136 Sylvia |. Bergh

d'Administration Locale et de Développemgét 59-72.

Filali Meknassi, R. (2002) Etude sur le cadre jigug et institutionnel des
associations au Maroc (unpublished paper dated a2&M2002),
World Bank Morocco Country Office.

Fung, A., E. O. Wright (eds.) (200B)eepening Democracy: Institutional
Innovations in Empowered Participatory Governanddie Real
Utopias Project. London: Verso.

Hajjaj, A. (2004) Une approche opérationnelle pour lutter contre la
pauvreté: "Gouvernance localeColloque: Lutte contre la pauvreté
dans la Région de Marrakech Tensift Al Haouz - mBilat
perspectives, 11-12 December, Marrakech, CDRT anedtich
Naumann Foundation.

Harsi, A., M. El Yaagoubi (2006) Rapport sur le madonceptuel, législatif
et réglementaire des processus de décentralisagon de
régionalisation au Maroc50 ans de développement humain au
Maroc et perspectives pour 2025

Heller, P. (2001) "Moving the State: The Politicd ®emocratic
Decentralization in Kerala, South Africa, and Pdktegre."Politics
& Society29(1): 131-163.

Helling, L., R. Serrano, et al. (2005) Linking Commnity Empowerment,
Decentralized Governance, and Public Service Foyvi§hrough a
Local Development FrameworlSP Discussion Paper No. 0535.
Washington D.C., Social Protection and Communityivé&r
Development Teams, World Bank.

Ichennarn, M. (2004Allocation de Mr. Le Gouverneur de la province d'Al
Haouz: La nouvelle stratégie du Maroc adoptée dassannées a
venir revét une importance capital€olloque: Lutte contre la
pauvreté dans la Région de Marrakech Tensift AludaoBilan et
perspectives, 11-12 December, Marrakech, CDRT ameldifch
Naumann Foundation.

Koonings, K. (2004) "Strengthening citizenship iraBl's democracy: Local
participatory governance in Porto AlegreBulletin of Latin
American Research3(1): 79-99.



Assessing Local Governance Innovations in Mordnddght of 137
the Participatory Budgeting Experience in BrazteTCase of “Civil Society”
FederationsEspaces Associatif§) Al Haouz Province

Lagendijk, J. and J. M. Wiersma (200Bjavels among Europe’s Muslim
Neighbours — The Quest for Democradgrussels, Centre for
European Policy Studies (CEPS).

M.K. (2004) Assistance américaine au développemszg: ONG ciblent le
monde ruralL'Economiste

McLean, K., R. Serrano, et al. (2005) Exploring tRawrships between
Communities and Local Governments in Community 8miv
Development: A Framework, Report No. 32709-GLB, ez,
2005. Washington D.C., Environmentally and Soci&lystainable
Development Network, Social Development Department,
Community Driven Development Team, World Bank.

Nugent, J. B. (1993) "Between state, market and séiooids: A
neoinstitutional analysis of local organizationsd ainstitutions."
World Developmeri21(4): 623-632.

Ostrom, E. (1996) "Crossing the Great Divide: Caopiation, Synergy, and
Development.'World Developmer4(6): 1073-1087.

Pellissery, S. and S. |. Bergh (2007) "Adapting tiapability approach to
explain the effects of participatory developmenbgrams: Case
studies from India and MoroccoJburnal of Human Development
8(2): 283-302.

Royaume du Maroc Ministere de I'Intérieur DirectidBénérale des
Collectivités Locales (DGCL) (2008) Guide pour #Bbration du
Plan Communal de Développement (PCD): Selon l'ajhyrode
Planification Stratégique Participative.

Schneider, A. ,M. Baquero (2006) Get What You W#&ilye What You
Can: Embedded Public Finance in Porto Algre [diD]S Working
Paper 266 Brighton, Institute of Development Studies, Cerfior
the Future State.

Schneider, A., B. Goldfrank (2002). Budgets andldbal in Brazil:
participatory budgeting from the city to the sta®S Working



138 Sylvia |. Bergh

Paper 149 Brighton, Institute of Development Studies.

Tadesse, E., G. Ameck, et al. (2006) The Peoplt Gwwern: A research
report on public participation in policy processeBublic
Participation, Policy Processes and Violent CorfliResponsive
and Participatory Governance in South Africdohannesburg,
Centre for the Study of Violence and Reconciliafi@$VR), Action
for Conflict Transformation (ACTION).

Tendler, J. (1997500d Government in the TropicBaltimore: The Johns
Hopkins University Press.

UNDP Maroc (1999) Rapport National sur le Dévelappat Humain 1998-
1999: Approche Participative et Développement RuRhbat,
Ardecom.

UNICEF (2004) Evaluation du Programme de coopémnatiaroc-UNICEF:
Rapport synthése, Ebauche 29 septembre 2004. Newk, Yo
UNICEF.

World Bank (2006) Project Appraisal Document ongésed Loan in the
Amount of US$100 million to the Kingdom of Morocdor a
National Initiative for Human Development Supporbject, Report
No. 36973-MOR, Maghreb Department, Middle East &tatth
Africa Region.

World Bank (2007) Moving Out Of Poverty in Morocddraft Report No.
39992-MOR, July 2007. Social and Economic Develauni&roup
Middle East and North Africa Region. Washington D.C



