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Study Premises:

Democratic governance relies on building strong institution based mechanisms to make sure

that the principles of equity, representation and participation are the basis for all decisions.

Building institutions  of  governance  entails  creating  a clear  set  of  rules  for each level  of

government to minimise the risk of decisions that are or appear to be arbitrary, biased or in

other ways iniquitous or unjust. Such rule making starts with the vision of a nation of itself,

its value systems and traditions, its particularities of social and economic relations, and its

internal need to ennoble itself in intent and in practice.  However, once this vision is laid

down, to translate it into a set of workable applied guidelines that govern the day to day

functioning of a set  of governance institutions is  usually a process that continues  over a

period  of  time,  constantly  reforming,  shaped  by  changing  societies  and  the  impact  of

technology. 

Rules constrain the day to day functioning of institutions within the limits of law and the

specific  functions attributed to them. However, society itself  rarely functions within such

clearly  defined  limits.  If  democratic  governance  institutions  can  be  assumed to  have  an

organic connection with the society that gives rise to them, then it would seem logical that

the  more  free-flowing  ways  that  shape  social  interactions  in  a  myriad  ways  would  be

reflected to  some measure in how the institutions  themselves  function.  In some sense,  it

should be natural to find that the interstices of the rules that govern institutions are filled up

with the dominant norms of social intercourse, shaping the interpretation and application of

the  rules.  The  informality  of  the  social  contract  that  operates  in  the  jurisdiction  of  an

institution must become a part of its ‘style of functioning’ if the institution is to truly become

a part of the lives of its citizens.
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Such a merger of the informal social relationships and rule based governance is the basis of

the  present  study  in  the  specific  context  of  Nepal.  It  must  be  made  clear  that  not  all

prevailing social relationships are equitable, and neither are the results of their merger with

institutional governance always desirable. However, the evolving formulation of rule based

governance cannot be effective if it remains separate from and blind to the details of how this

merger functions in specific institutional contexts. As social interactions evolve, so must the

institution. It cannot remain static. 

In order to understand the intricate relationship between social interactions and institutional

governance, it is a good idea to start by mapping the phase space of all those who have an

impact on decision making, formally and informally. One way to do this is to follow the trail

of specific decisions from origin to final implementation. This study proposes to do this in

the case of Butwal Municipality in western Nepal. 

Structure of municipalities in Nepal:

Nepal  has  a  long  history  of  decentralised  governance  going  back  a  few  decades.  Its

effectiveness  has  varied  over  the  years  and political  instability  has  given it  a  frequently

interrupted run. However, it is important to note that people are aware of the concept and

even have some working familiarity with its institutional structure. It will be worthwhile to

get  a  quick  review  of  this  system  operating  at  present  in  the  specific  case  of  urban

governance.

All municipalities come under the Ministry of Local Government at the centre. According

the Local Self Governance Act (1999) (LSGA), the structure of the municipality is specified

with the primary aim to make governance as participatory as possible. The basic functions1 of

a municipality are  classified into two categories:  mandatory and optional. The mandatory

functions are:

Relating to planning, administration and finance:

o Formulate periodical and annual plans;

1 Country reports on local government systems: Nepal, UNESCAP
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o Maintain coordination with governmental, non-governmental and donor 

agencies while formulating plans and service programmes;

o Prepare annual budget;

o Impose taxes, charges, fees, levies etc. as approved by the Municipal Council;

and

o Punish to those who do not pay taxes, fees, charges etc.

Relating to development:

o Physical development;

o Water resources, environment and sanitation;

o Education sports and culture;

o Works and transport;

o Health service;

o Social welfare; and

o Industry and tourism.

Miscellaneous:

o Plantation on either side of the roads and other necessary places;

o Determine and manage places for keeping pinfolds and animal slaughter 

houses;

o Determine and manage crematoriums;

o Register birth, death and other personal events;

o Grant approval to open cinema halls;

o Update the block numbers of the houses;

o Arrange for lighting on the roads and alleys; and

o Arrange for markets, fairs and exhibitions etc.

In addition there are some optional functions as follows:

o Control unplanned settlements within the Municipality area;

o Arrange for the aged rest houses and orphanages;

o Arrange for the supply of electricity and communication facilities;

o Arrange for recreational parks, playing grounds, museums, zoos, etc.;

o Collect data of unemployed person and launch employment-generating programmes;

o Launch programmes to control river pollution;
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o Carry out preventive and relief works to lessen the loss of life and property;

o Arrange for dead body carriers.

The range of functions of the municipality is quite comprehensive and broad based. There is

an institutional structure to deliver these functions effectively. 

 The municipality  is  divided  into  9  or  more  wards,  and each  ward  elects  a  ward

member. The mayor and deputy mayor are elected directly by the whole municipality.

 The municipal council is made up of mayor, deputy mayor, ward members along with

6 to 20 persons nominated by the elected members from local social  workers and

representatives of various disadvantaged communities. So the municipal council is a

mix of elected and nominated members. There is a chief executive officer who heads

the  administration  at  the  municipality  and  at  present  is  a  central  government

employee. All others are employees of the municipality.

 Two  of  the  nominated  municipal  council  members  are  then  placed  on  ward

committees, whose chairman is the ward member. One of them must be a woman.

Ward secretaries are deputed to give administrative support to the ward committees.

 Participatory planning has been one of the driving paradigms of the LSGA and this is

reflected in the decision making process mandated. Ward meetings are to be attended

by ward citizens and, in a bottom-up approach, development projects  are selected

during such meetings for the ward. 

 One of the unique features of the functioning of local governments in Nepal is the

presence of user  groups and local  committees.  These bodies  are  highly localised,

spanning the households along one street or a small locality. The user groups arise

from more informal groups, constituted along the lines of self help groups, called

Tole  Lane  Organisations  (TLOs).  Many  times  they  function  on  the  basis  of

membership  fees,  like  SHGs.  User  groups  are  formed  when  TLOs  formalise  a

particular development demand with the municipality, and take the responsibility of

implementing  it.  User  groups  can  be  subsets  of  one  or  more  TLOs.  Once  the
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municipality accepts the development proposal of a group of households comprising

of all or some members of one or more TLOs, these households form a formal user

group, elect office bearers and sign an agreement with the municipality to implement

it. In Butwal these user groups also raise funds to contribute to their development

projects. 

The inclusion of these groups is greatly encouraged by the LSGA. 

“Projects should be selected so as to protect and promote the environment and such

projects as my have utmost participation of the local people and labour.”

“Municipal projects may be operated from resources of the municipality, from grants

of  the  District  Development  Committee,  from  grants  from  His  Majesty’s

Government,  from  grants  from  native  and  foreign  NGOs,  and  through  financial

mobilisation within the municipal area.”

“In implementing municipal level projects, the municipality may form consumers’

groups through the concerned agency from amongst the persons who receive direct

benefit from the project.”

Among the projects  which should get  priority  for selection,  the LSGA states,  are

those that satisfy the following criteria:

o “Income generating, raise living standards, poverty alleviation, 

o invite low cost and larger people’s participation, 

o operated through local means, resources and skills, 

o number of beneficiaries, 

o new or incomplete projects, 

o estimate of expenditure and time for implementation, 

o cash, labour in kind and similar other contributions that may be received, 

o charges or maintenance expenditures that may be collected.”
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 The revenues  of the municipality  are  mandated  to  be derived from taxes,  service

charges, fees, grants from the central and district governments, loans, contributions

and donations. We shall see a more detailed review of revenue and expenditure later

in this report. 

 

In operational terms, this structure is supposed to function in a highly participatory fashion. 

Every year user groups make a list of the development works that they feel are needed in

their area, such as water supply tanks or pipelines, roads, gutters, electricity connections, etc.

There is a formal process by which these projects are first included in the ward level lists and

then get selected for implementation at the municipal level. The groups also indicate at this

time how much money they can contribute in the cost of the works. The thumb rule in the

present case of Butwal appears to be a 30 to 50 percent contribution. All of these are capital

works,  and  not  routine  maintenance  matters.  Work  is  done  under  the  supervision  of

municipal engineers. Contractors are not allowed and it is expected that the user group itself

will act as one. Labour is contributed or hired, depending on the economic situation of the

group members. The group needs to show their share of the money in a bank account before

work can begin and the municipality pays its share once the work is over to its satisfaction.

The ownership of the asset that is created rests with the municipality, but the user group is

expected to continue to maintain it. 

It is interesting to note that all households pay property tax to the municipality, over and

above any contributions they make toward capital works in their areas. The language used by

these groups, the erstwhile elected members, municipal functionaries and NGOs working in

the  area  to  describe  this  phenomenon  is  that  of  ‘ownership’,  ‘participation’  and

‘empowerment’ in democratic governance. As we shall see, a significant proportion of the

expenditure of the municipality is derived from these capital contributions.

The ward lists of works are a mix of user group demands with specific offers to share the

cost, and other works that have a large demand base. Each ward is allotted certain amount of

expenditure each year that puts a limit on the amount of work that can be fitted into the ward

list. There are also projects and works that the municipality will plan for on its own initiative,

with input from its various departments and the elected council. Some of the projects in the
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ward  list  and  the  municipality’s  own  initiatives  are  executed  by  awarding  contracts  to

professional  agencies  through  a  formal  bidding  process  and  paid  for  entirely  by  the

municipality. Others are executed by user groups. 

As can be seen, the basic structure of municipal functioning invites, by intent, a great deal of

participation  by  citizens,  both  formal  and  informal.  So  the  LSGA  expects  institutional

functioning to be quite organic in nature. It is not clear how strong the checks and balances

mandated  within  institutional  functioning  are,  to  be  able  to  constrain  such  broad  based

participation within rule based democratic governance. It is hoped that this study will throw

light on this aspect.

With this basic introduction to the formal structure of the institution of the municipality, we

shall look at the specific case of Butwal municipality.

Butwal Municipality:

The town of Butwal sits on the border of the tarai to the north and the plains to the south in

western Nepal. It is one of the oldest municipalities in Nepal, located in Rupandehi district. It

is quite close to the Indian border to the south. With a population of about a 100,000 at

present, it has 15 wards. It is a major trading centre for all kinds of goods, both wholesale

and retail. The old part and new part of the town are divided by a river. The land where the

new town stands used to be marshy and was afflicted with malaria. It was drained, cleared

and traders were asked to bring their businesses and settle there. There is a history of ethnic

migration during this period.  The new part is well planned, with very broad roads in a grid

structure, space for markets and has clearly prospered. Parts of the low lying old town consist

of squatter’s colonies and are much poorer, with narrow lanes and poor amenities. 

It appears to be a well run town on the whole, with clean streets, reasonably maintained

roads,  street  lights,  and closed  gutters.  The very broad avenues  and inner  streets  give a

feeling of space, not congestion, unlike most small towns on the subcontinent. 

There have been no local government elections in Nepal due to the political instability that

has  engulfed  the  country  over  the  past  decade.  However,  there  were  elections  to  the
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municipality  before that,  giving the town a history of self  governance and experience  of

institutional functioning that is quite well established in this town. 

The process of selection of projects within the municipality follows the steps mandated by

the LSGA given above. There are defined criteria that are applied to make a selection from

the applications of the nearly 300 TLOs or user groups, 15 ward committees and those of the

municipality.  The  planning  department  formally  carries  out  this  exercise.  However,  it  is

noted that the budgets of Butwal municipality are highly inflated, leading to a large revenue

shortfall  every  year,  requiring  continuous  course  correction  to  the  plans  outlined  in  the

budget.  This  means  that  the  wish  lists  submitted  by  the  wards  are  subject  to  a  further

criterion, that of availability of funds with the municipality. 

There is a further complication. In the absence of an elected council, there is an informal

committee of members of political parties active within the city that is used in an advisory

capacity in the process of selection of development works by the CEO. In addition, the CEO

tends to have tenure of only six months to a year, with accountability to his superiors in the

district or centre. However, other employees of the municipality are local, with permanent

positions.  This  potentially  creates  very different  kind  of  dynamic  between the  town and

various parts of the administration.

This presents a very complex picture of the functioning of this institution. The number of

points available in time and within the decision making process for informal interventions to

take place are quite large. The number of possible players who attempt to maximise returns

for their party and number of available channels for them to access are also quite large. The

entire  range  of  social,  economic  and  political  relations  operating  among  the  various

communities in the town will be on display in this style of governance. 

Scope and limitations:

Butwal is a large town, of about hundred thousand people spread over 15 wards. In the year

2009-10 the municipality accounted for the execution of 306 large and small projects at an

expenditure of about 155 million rupees. Another 34.5 million rupees were raised by user

groups to contribute to the cost of many of these projects. Of the 306 projects 237 were user
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group driven, and 69 were executed by the municipality. The total expenditure (municipal

plus user group) for all 306 projects is divided about equally between municipal and user

group projects. The revealed rate of user group contribution for the 237 projects is about

40%.

The  scope  of  the  study  was  to  follow  a  select  number  of  projects  from  inception  to

completion and create a map of how informal relationships were being deployed at various

points in the process to move the project forward. This, it was hoped, would give pointers to

the underlying structure of rules that was being used by the municipality, and also how these

rules  were  being  interpreted  and shaped  by informal  intermediaries.  In  some sense,  this

would reveal the dominant social relations in operation and how they interacted with formal

institutional structure to create a more realistic and organic picture of its functioning than

would be revealed by simply reading the rule book. 

Creating a map of the interactions between formal and informal processes that leads to a set

of decisions is necessarily a highly qualitative process. Revealing information about informal

methods can be difficult for the people involved for various reasons: help might have been

given on the condition of confidentiality,  money might  have passed hands,  a position of

power might have been used inappropriately, and so on. Corruption is always the suspected

aim in such questioning, and that can create real difficulties, especially if it has indeed taken

place. Many times people realise that rules are being bent or even set aside. However, they

would prefer if this was not seen to be so. They might even be worried about the displeasure

of municipal authorities if the information leads to casting their functioning in poor light. The

last can be a real disincentive for certain stakeholders like the user groups. Keeping their

relationship with the municipality smooth would be very important, and revealing too many

details of their interaction to outsiders might lead to real problems. So there are inherent

limitations to how deep one can dig and how much people will reveal.

The other problem in this type of data collection is verification. It is nearly impossible to do.

Accusations of corruption, obstruction, lack of cooperation, etc. simply cannot be verified.

On the other hand, motives of those who intercede for no obvious gain can also be very

difficult to fathom. ‘He helped out of the goodness of his heart’ as a reason cannot take one
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far  in  figuring  out  the  manifestations  of  political  and  social  hierarchies  and  their

reinforcement. 

The range of informal intermediaries can be very large, and fitting them into categories can

be quite difficult. After all, the reasons behind the existing social and political orders are very

complex and have historical roots. How they bear on a single interaction can have many

dimensions, not all which can be picked up in an interview format. 

Finally, some amount of ‘reading between the lines’ is inevitable in such deeply qualitative

analysis. This is why it is important to create a detailed framework of the formal, verifiable

data, so that all such ‘implied’ reading can be seen to have some rational basis. 

With  all  its  caveats,  this  type  of  data  can  lead  to  a  sense  of  the  intensity  of  informal

intervention, the socio-political identity of intermediaries, the types of interventions, and the

broad structure of rules that functions within the municipality and how pliable it is to such

interventions.
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Research methodology:

While the study focuses on the informal relationships that influence governance decisions,

these processes need to be placed in the overall context of the formal mandated processes of

the municipality, and against the background of its finances. So the data collection will have

two parts: 

 background data such as formal financial statements and governance processes in the

municipality 

 qualitative interview data to map the informal processes that are used to influence the

results of the formal process

Background Data:

Some basic background material will be required to place the study in the present context of

the finances and governance processes of the municipality.

Budgets and actuals:

 Sources of  revenue:  taxes,  fees,  tariffs,  grants,  their  estimation  for budgeting and

actuals that become available

 Trends in these and proportions in total

 Expenditure: drinking water, roads, waste management, sanitation, electricity

 Other services: education, health, fire, flood, and others

 Share of municipality and user groups for each

 Dependency ratio  of own revenue and user contributions  in  expenditure for basic

services 

Process documentation:

 Document in detail the process of project selection at the municipality

 Roles of various office holders of the municipality

The selection of projects to track for informal relationship mapping had to be done carefully

in order to have confidence in the results of the study. The template used along with the

interview schedule is given in Appendix A.
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Data Description:

Data  that  was  finally  collected  came  in  two  forms.  The  financial  statements  of  Butwal

municipality  for  the  five years  2003-04 to 2007-08 including budget  estimates  and final

accounts were available. These gave insights into long term revenue and expenditure patterns

and budgeting efficiency. Similar statements were available for the year 2009-10. These also

included expenditure data broken down by project,  and also gave information about their

fund source, municipal and user group. This last was most helpful in getting a clear idea of

the degree of financial participation by the households of Butwal in generating public assets

such as roads, bridges, water supply systems, culverts, etc. The data on municipal projects

given out on contract basis also indicated a pattern of dominant contractors. 

The complete list of works for the year 2009-10 was used to make a selection of 10 projects

for detailed examination for this study. The selection was done by the field team based on

consultations  with  local  experts  and  municipal  employees.  Of  these,  6  were  user  group

projects and 4 were municipal contracted projects. 

Formal process documentation for selection and execution of projects was done with the help

of the municipal staff. 

Once  the  projects  were  selected  the  team  carried  out  interviews  with  their  primary

stakeholders. In the case of user group projects, the primary contact was with the core group

within the user group: the president, secretary, treasurer, and other active members who had

put in time and effort. Sometimes additional persons whose role might have been of interest

were also interviewed. In the case of contract projects, the contractors were interviewed. 

Various other persons of interest were also contacted, such as, the CEO of the municipality,

the  planning  officer,  some  members  of  the  political  consultative  committee  and  a  few

erstwhile mayors and councillors.

Before turning to the analysis of the qualitative data on informal relationships,  it  will  be

useful to set up the background against which these should be viewed. This mainly consists
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of two parts, both formal: a brief analysis of municipal finances and the formal set of rules

that govern the functioning of the municipality. We shall begin with the finances.

Butwal municipality finances and trends:

An analysis of the budget and account data for the 5 year period from 2003-04 to 2007-08 is

worth perusing to understand the sources of revenue, main heads of expenditure, trends in

these over the years and budgeting efficiency. 

We shall start with a calculation of budget efficiency. This is basically a measure of how well

the municipality is estimating its income from various sources. The closer the estimation to

the actual receipts, the more likely it becomes for all budgeted expenditures to be honoured.

The wider the gap, the poorer the ability to deliver on budget promises.

The main sources of revenue come from taxes (property, entertainment, motor vehicle, etc),

fees and tariffs  (trade licences,  water, electricity,  sanitation,  etc), rents and deposits from

municipal  properties  such  as  markets  and  shops,  other  miscellaneous  income  including

revenue sharing with the district, grants from central and other agencies and loans. These are

standard items to be seen in any decentralised system of self governance. 

Table 1: Budget efficiency in main sources of revenue (in millions of rupees) 
Revenue shortfall = Actual revenue – Budget estimate

Revenue head 2003-04 2004-05 2005-06 2006-07 2007-08
Taxes -7,719,152 -5,712,638 -5,322,666 -5,100,376 -3,008,480
Fees and tariffs -2,818,976 -5,413,452 -9,453,915 -6,057,620 -3,908,077
Rents and 
deposits -1,370,691 -642,493 -1,121,583 -259,511 -5,073,264
Other -19,897,424 -3,994,241 -21,688,373 -5,578,768 -12,207,341
Grants -1,920,179 -40,020,060 -19,989,707 -34,755,037 -45,197,847
Loans -430,349 0 0 0 -10,000,000
Prev year balance -6,283,142 -2,230,653 0 0 0
Total shortfall -40,439,912 -58,013,537 -57,576,244 -51,751,311 -79,395,009
Total revenue 93,381,564 76,734,241 75,915,111 96,536,676 109,315,805

As can be seen from Table 1, budgeting efficiency in Butwal  is  very poor.  The revenue

shortfall  each  year  has  been  huge.  All  heads  of  revenue  are  being  overestimated  by

significant amounts. But the biggest mismatches are in grants and the revenue sharing from

the  district  reflected  in  ‘Other’.  In  percentage  terms  the  higher  estimates  in  taxes  are
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relatively small, about 10-15 percent. But most of the budgeted grants are simply not coming

in, and the revenue sharing with the district is very patchy. 

When asked why this is done persistently year after year, the answer was that there is a hope

that this money will come. In the particular case of Nepal, there has been a great deal of

political instability in the country. Many decisions at the level of the central government have

been delayed.  This  year,  for instance,  the ministry of local  government  has not received

money from the central budget, and has not disbursed grants. 

When asked about the very poor performance in terms of keeping budgetary promises this

leads to, again there is no answer. It is also true that in local governments there is no public

engagement with the budget process, so the electorate is not viewing this  document as a

formal promise. As a result, the budget itself is not a tool of accountability. This is possibly

the  result  of  the  mistrust  between  citizens  and  the  institution.  It  is  perceived  that  the

municipality does not present the budget ‘in good faith’, so it is useless to hold it to account

on that basis. 

Table 2:  Revenue trends
Revenue head 2003-04 2004-05 2005-06 2006-07 2007-08

Actual receipts
Taxes 44,380,848 43,587,362 43,177,334 44,099,624 46,866,520
Fees and tariffs 17,646,024 15,601,548 13,001,085 20,097,380 25,462,923
Rents and 
deposits 1,975,709 2,293,966 2,423,395 4,794,836 3,521,736
Other 5,188,241 5,523,659 5,116,004 6,929,044 5,674,659
Grants 6,804,232 6,555,705 9,104,071 11,271,413 20,343,671
Loans 5,669,651 0 0 0 0
Prev year balance 11,716,858 3,172,001 3,093,223 9,344,379 7,446,296
Total 93,381,564 76,734,241 75,915,111 96,536,676 109,315,805

Percentage in total
Taxes 47.53 56.80 56.88 45.68 42.87
Fees and tariffs 18.90 20.33 17.13 20.82 23.29
Rents and 
deposits 2.12 2.99 3.19 4.97 3.22
Other 5.56 7.20 6.74 7.18 5.19
Grants 7.29 8.54 11.99 11.68 18.61
Loans 6.07 0.00 0.00 0.00 0.00
Prev year balance 12.55 4.13 4.07 9.68 6.81
Total 100 100 100 100 100

Taxes remain the dominant source of revenue for Butwal as seen from Table 2. Revenue

from own,  non-grant  sources  contributes  70% to  the total  revenue.  Tax compliance  also
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seems to be reasonable. There are year to year fluctuations in all heads, another common

feature of local government finances. This usually happens due to poor collection practices.

It is not clear whether 109 million rupees per year is a reasonable amount of revenue for a

municipality with a population of about 100,000 in the context of Nepal. But given the fact

that this is a prosperous trading town, it might very well be. 

The expenditure side reflects the shortfall between budget estimates and actuals as in revenue

and will not be repeated here. From Table 3 it is easy to see where the cuts due to an inflated

expenditure programme are likely to occur.

Table 3: Expenditure trends
Expenditure heads 2003-04 2004-05 2005-06 2006-07 2007-08

Actual expenditure
Salary and allowances 15,545,916 15,116,605 16,021,518 18,601,837 24,185,790
O&M (Municipal) 4,491,367 4,074,637 3,684,857 5,279,051 5,466,746
Miscellaneous 897,710 1,763,324 1,787,100 1,823,811 1,146,992
O&M grant 2,085,435 1,528,940 2,908,539 4,335,432 3,735,889
Services and programmes 10,594,348 11,890,276 12,174,031 12,011,721 16,387,264
Capital (Municipal) 1,386,639 901,512 1,268,487 1,702,980 1,602,431
Capital (public infrastructure) 41,536,505 32,072,139 34,298,291 25,264,744 37,583,782
Capital grant 330,000 2,294,000 726,992 2,106,625 929,609
Total 76,867,919 69,641,434 72,869,814 71,126,202 91,038,503

Percentage in total
Salary and allowances 20.22 21.71 21.99 26.15 26.57
O&M (Municipal) 5.84 5.85 5.06 7.42 6.00
Miscellaneous 1.17 2.53 2.45 2.56 1.26
O&M grant 2.71 2.20 3.99 6.10 4.10
Services and programmes 13.78 17.07 16.71 16.89 18.00
Capital (Municipal) 1.80 1.29 1.74 2.39 1.76
Capital (public infrastructure) 54.04 46.05 47.07 35.52 41.28
Capital grant 0.43 3.29 1.00 2.96 1.02
Total 100 100 100 100 100

Salaries  and allowances  have risen from 15.5 to  24.1 million  rupees.  This together  with

increasing recurring expenditure on operation and maintenance of municipal property and

some miscellaneous expenses has increased from 29% to 39% of the total  expenditure in

these five years. As this has gone up, expenditure on capital works such as roads, bridges,

culverts, water supply, has reduced from 41.5 to 37.6 millions rupees, decreasing from 54%

to  41%  of  the  total  expenditure  over  five  years.  The  expenditure  on  services  and

programmes,  such  as  solid  waste  management,  sanitation,  street  lighting,  fire  brigade,

economic and community development, culture, tourism and so on has also gone up steadily,

and can be counted as part of the committed recurring expenditure of the municipality. It
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cannot  neglect  this.  So  the  only  head  where  a  shortfall  in  budgeted  revenue  can  be

accommodated are new capital works for public infrastructure.

Even though its share in total expenditure has reduced over the past few years, this still forms

the single largest head. Most of the energies of the municipality will be focused in disbursing

this fund as effectively as possible. From the point of view of this study, the most informal

interventions  are  likely  to  take  place  in  these  processes,  from  within  and  outside  the

municipality. User groups, contractors, political and other interest groups will be competing

for these funds each year and they will be deploying all the means at their disposal to swing

decisions their way in a situation of increasing scarcity. 

Formal process:

There is a formal system in place in Butwal municipality for the selection of capital works

projects  to  build  new  and  augment  existing  public  infrastructure,  which  follows  the

guidelines laid down by the Local Self Governance Act (1999).  

1. Particular  localities  might  wish for a specific  infrastructure that  benefits  a certain

number of households. These households get together and submit their request to the

ward committee. They indicate if they will be willing to pay any portion of the cost.

This can vary from 30 to 50 percent.

2. The ward committee holds a meeting to collect all the projects, those from TLOs as

well  as  other  demands.  Then  it  selects  a  subset  of  these  projects  after  a  lot  of

discussion among all the stakeholders. This selection also depends on the amount of

money allocated to the ward by the municipality for that year. This money is decided

on the basis of ward area, population and the state of existing infrastructure.

3. The list of selected projects is sent to the main office, where all ward lists are put

together. Decisions are made depending on fund availability and the opinions of the

consultative committee and municipal officials. 

4. The municipality also makes a list of works that it wants to carry out from its own

money. A selection of such required works is also made at this time. The municipality

usually also pays for any ward projects that cost more than 3 million rupees. This

selection is done mainly by the CEO, with input from the consultative committee.

There are certain funds available to the CEO such as those earmarked for uplift of
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backward sections,  poverty  alleviation  and employment  generation,  which  can  be

used at his discretion for funding certain types of projects. 

5. The budget is prepared on the basis of this selection, along with all other committed

expenditure. The costing of the selected projects is not done formally at this point,

and the budget is based on very rough estimates. 

6. The local groups whose projects have been selected are then notified to form a user

group and elect office bearers. Municipal engineers make an estimate of the cost at

this point, and the amount is conveyed to the user group. After their share of the cost

is deposited in a designated bank account, the user group signs an agreement with the

municipality and work begins. User groups are not allowed to hire contractors. They

either  contribute labour  or hire  it.  All  buy all  the material  supplies such as sand,

stone,  cement,  themselves.  Municipal  engineers  supervise  the  work  and  certify

completion. Then the municipality releases its share of the cost. 

7. Municipal projects which have been selected are usually contracted out after a tender

process.  The  contractor  who  wins  the  bid  has  to  give  some  percentage  of  the

estimated cost as guarantee and then work begins. Municipal engineers supervise the

work. Since the cost of such projects tends to be high, money is released in stages as

work  gets  done.  The  final  amount  is  given  to  the  contractor  after  completion  is

certified. 

One of  the  oddities  of  this  process  is  the  fact  that  cost  estimation  is  done after  project

selection and budget preparation. This makes it a puzzle as to how budgets are formulated in

the first place. Also, how do user groups decide if they can afford to pay for their share of the

project cost without knowing the amount up front? There are certain inconsistencies of time

lines here that give the impression that the budget estimates are revised repeatedly through

the year. Municipal officials confirmed this and agreed that costing after budget preparation

is  a  functional  problem  for  them.  Projects  might  get  selected  but  not  be  taken  to

implementation at all, or if implemented not be taken to completion due to lack of funds later

in  the year.  So there  will  be  carry  over  costs  from previous  years.  The accounts  of  the

municipality show such adjustments, but they are not explained fully.
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This point about how costing is  done and at  what point  is  further examined in the next

section,  to  illustrate  some of  the  deep running inconsistencies  at  the  heart  of  municipal

functioning.

Project selection for study:

The projects selected for this study were taken from the expenditure accounts for the year

2009-10. Some salient points of this document will be sufficient to form a background to the

selected projects. 

1. The municipality  budgeted for a capital  expenditure of 209.88 million rupees, but

spent 155.57 million, apparently without dropping any project. It appears as if the

estimated costs of many listed projects were greater than what they actually cost .

2. Of the 155.57 million, 96.98 million rupees were spent on municipal projects, while

58.58 million were spent on user group projects.

3. User groups contributed 34.54 million rupees. On the average they have contributed

about 40% of the total cost of their projects. This has filled up a large fraction of the

gap between budgeted and actual expenditure, taking the total expenditure to 190.01

million rupees. The final shortfall was 16.78 million rupees.

4. It is interesting to note that the budgeted and actual expenditure of the municipality

for user  group projects  match at  58.59 million  rupees.  In  fact,  the total  budgeted

amount for this category was 94.66 million rupees, but the actual cost after adding

user contribution has been 93.79 million. 

5. However, budgeted expenditure exceeded actual costs for municipal tendered projects

by  16.11  million  rupees,  accounting  for  most  of  the  shortfall.  This  means  that

contractors are routinely bidding for lower than estimated amounts, and being granted

contracts. It should be stressed these are not average effects, but hold item by item. 

6. A total of 306 projects are listed as being implemented, of which 237 are user group

driven and 69 are municipal. 

7. Of  the  total  amount  spent  on  capital  infrastructure  (user  group  contribution  and

municipal funds) 49% is spent on user group projects and 51% on municipal ones. 

Many small, highly localised need based projects are carried with help from user groups. But

the big budget items are carried by the municipality. However, the process of costing does
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not seem to be the same for the two, with contractors apparently being able to do the work

for a lower amount than estimated by the municipality, but not so for user group projects. 

The contractors  in  Butwal  routinely  strike an understanding among themselves  as to  the

highest quotation they will give while bidding for a tendered project. However, it is unclear

why this agreed limit should be lower than the municipality’s own estimate of costs. The

municipality is aware of this practice and routinely accepts these low quotes.

For  the  user  group  projects,  there  is  very  little  difference  between  cost  estimates  by

municipal engineers and the actual cost. 

When asked why there was such consistent overestimation one of the reasons given was that

this is due to the rate guidelines for costing works set by the government. Labour, materials

and other  rates  are  fixed  by a  government  agency and  these  have  to  be  applied  by  the

municipal engineers to come up with an estimate of costs. However, these rates tend to be on

the higher side than the going rates in the local area.  This is one of the reasons that the

estimates are consistently high. Perhaps this is also the reason why the municipality readily

accepts lower quotes from the contractors.

The question that arises is that if the municipality is so consistently overestimating costs of

contracted projects, why is it that this is not happening in the case of user group projects? If

private contractors can do the work for less money than estimated by municipal engineers,

why can user groups not do the same? After all,  contractors are also factoring in profits,

which is not the case with user groups. 

This makes it highly likely that the municipality is overpaying user groups. According to the

LSGA user groups are supposed to submit audited accounts, but it is never actually done. In

any case, to see if the work could have been done for less than the estimated amount, an

engineering audit will be required, not just a financial one. This is not done even for the

municipality, much less for user groups. This implies that the actual cost of the works is

closer to the contractor quotes, which is why the municipality has no trouble accepting it

during bidding. This also leads to the possibility of user contribution not being necessary at

all. 
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Examples of user groups saving money did appear during this study:

o During an interview with a poor user group, it was revealed that they had collected

money to pay for 50 percent of a water supply project as mandated, but had actually

contributed it in labour. So when the project was over, they had nearly their entire

share  left  in  the  bank.  They  decided  to  refund  this  amount  to  the  contributing

households at the time of a festival. 

o Another user group admitted that they surreptitiously contracted out the work on their

project to a local contractor, who did it for 15 percent less than the cost estimated by

the municipal engineer. However, the municipality paid its share as per its estimate.

As a result they saved money, which is still in their account. 

o Another user group had to raise a loan to deposit its contribution in the bank account.

But then it raised the amount in labour and when the municipality paid its share, it

was able to repay the loan without incurring any loss. 

The hiring of ‘hidden contractors’ by user groups for all or part of the work is quite common

in Butwal, especially among the middle income and rich groups. It is highly likely that these

works are being done for less than estimated by the municipality. 

User groups have no permanent existence. They are formed for the duration of a particular

project, and disbanded when it is completed. The conduct of user groups, as seen from the

cases studied here, can be quite coercive. The control of the user group finances lies with a

small inner coterie of people, who drive the entire process. What do they gain from putting in

such significant personal efforts to generate public assets? There is too much altruism on

display here; contractors willing to work for less than expected and user group officer bearers

willing to work for nothing. It is hard to take this at face value and not wonder about the

underlying motives.

There appears to be a lack of clear checks and balances in the way the municipality functions

even in the formal realm. While it adheres to rules and guidelines, it does so more in form

than in fact. In fact, the institution creates spaces for many different kinds of manipulations

in the way it functions.
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As  can  be  imagined  from  this  brief  perusal  of  the  finances  and  processes  within  the

municipality,  the  scope  for  informal  interventions  is  truly  vast,  as  are  their  motives.

Enterprising individuals have many things to gain, from socio-political power to just plain

money. 

Case studies:

From the project list for the year 2009-10 the following ten were selected for this study on

informal relationship mapping:

 Municipal projects:

1. Butwal Mandap compound wall (ward 12)

2. Micro bus station (ward 5)

3. Naharpur Road (ward 13)

4. Prithvipath Road (ward 14/15)

 User group projects

5. Borewell and water supply pineline (ward 5)

6. Sewage line (ward 10)

7. Culvert (ward 6)

8. Road (ward 9)

9. Wooden bridge (ward 4/13)

10. Retaining wall (ward 8)

We now turn to the primary aim of this study, creating maps of informal interventions in the

cases of these individual projects. Who initiated these projects, whose help did they take to

push them through the selection process, how was this help given at what points of time and

how pliable was the structure of rule based functioning to them?

It appears from the data collected for these projects that there is no official documentation to

suggest why these projects were chosen. During a meeting with erstwhile elected members, it

was stated by many that those who formed user groups and offered to pay some part of the

cost got work done faster than works for which this is was not done. There were claims that

since poorer neighbourhoods could not raise money easily, amenities for their areas were
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neglected. There were accusations that the bigger political parties were using their influence

to get projects of their interest passed, and that these were usually in favour of the richer

traders in the city. However, nobody gave concrete examples of such instances. 

The following sections give the narrative of each case, with a map of the points in the formal

process where informal interventions have been successfully used. 

1. Butwal Mandap compound wall:

Butwal Mandap was created by the municipality with help from the central government as a

facility to hold large meetings, conventions, exhibitions, festivals and other social functions.

The then prime minister, forest minister and the head of the armed forces were all involved in

helping the city create this infrastructure. This is a point of prestige for the city. 

The present project aimed to build a compound wall for the complex. There is something

called the Butwal Mandap Committee that laid its foundation and then lobbied to get the

funds to build the complete wall. This committee consists of three members from industry

and  business  and  eight  members  from  political  parties.  The  14  member  consultative

committee had also lobbied for this project with another prime minister, who had promised

ten million rupees as grant from central government. 

After the foundation for the wall was laid, the committee members worked hard to get this

money released. They went to Kathmandu to remind ministers there of this promise. After

this,  half  the money (5 million)  was released by the ministry of local  development.  The

municipality set aside 5.7 million. It gave the project to a consortium of three construction

companies  after  the  tender  process.  The  dominant  among  these  three  is  very  close  to

members of the UML party. The work has been completed and all payments disbursed. The

estimated cost was 8.48 million but the final cost was about 8.18 million rupees. Some of the

money is still pending to be paid. 

The money for this project was released by the central ministry sometime in 2008-09. This

means that lobbying for this project has been going on for a very long time. The work was

completed in 2010. 
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Even though the entire cost of this  project was promised by the central  government,  the

municipality has contributed nearly half. There is no documentation to suggest why this was

done, what discussion took place to put in such a large sum and who participated in them. 

The contractor who won the bid seems to be a very powerful one in Butwal. While a three

member consortium of contractors won the bid, he seems to have been the man in charge,

with the other two playing highly subsidiary roles. They were not willing to talk about this

project at all, leaving it to him to answer any questions. His connections to the UML might

be helping him to get municipal contracts, but for a project like this he alone would not have

been  enough  to  push  things  through.  Given  the  perceived  prestige  of  this  project  many

political forces seem to have contributed to its completion.

Map 1: Political consultative committee, Butwal Mandap Committee, municipality, contractor

Process Intermediaries
1. TLO meetings
2. Ward meetings and preparation of ward lists
3. Compilation of ward lists and municipal projects Butwal Mandap 

Committee members
4. Project selection at the municipality Political Consultative

Committee
5. Formation of user group
6. Budget preparation Butwal Mandap 

Committee members
7. Costing of projects
8. Intimation to selected user groups
9. Tender process Contractor Collusion
10. Implementation

2. Micro Bus Station:

North Butwal is  a  sparsely populated area and people from ward 7 were facing a lot  of

trouble getting public transport to and from the centre of town. Autorikshaws were charging

exorbitant rates and buses were not plying because there was no designated bus station at

which they could wait. 

There was a long standing demand for a micro bus station with many failed attempts made

by  citizens  to  persuade  the  municipality  to  allocate  funds  for  it.  Matters  were  finally

precipitated by a strike called by the transporters to stop paying tax to the municipality for
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one day. The lead in this decision was taken by a transporter. Vehicle tax and fees for bus

terminal and other parking are major sources of revenue for the municipality and this forced

its hand. 

The municipality then held an emergency meeting to sort out this matter. The meeting was

attended  by  the  Chief  District  Officer,  municipal  officials,  and  representatives  of  UML,

Congress and the Maoist parties, along with the transporters and citizens. In this meeting the

municipality agreed to construct the micro bus station in ward 7. It is not clear why the Chief

District Officer was involved in what was essentially an internal matter of the municipality.

However, he seems to have been the pivotal person in pushing this project through. 

Land allotment for this project seems to have created some concern. The land given for the

bus station falls in the premises of a defunct animal hospital, whose ownership is not clear. It

is  possible  that  it  is  private  property  and  the  owner  is  unable  to  protest,  and  has  been

bulldozed. The 14 member consultative committee also brought up another problem. The

allotted land it going to go under a planned 4 lane highway coming up in the area soon. Also

the parcel is too small to hold more than 2-3 buses at a time, hardly suitable for a permanent

bus station. An internal assessment of the municipality also shows that it did not really have

the money for this  project as the budget process was already completed.  However,  these

objections proved weak since nobody wanted to confront the transporters and the project

went through. 

This outlying ward has poor infrastructure in water supply and roads, which are normally

priority areas for municipal funding, but these concerns seem to have been overridden by the

transporters in forcing the hand of the municipality with their strike. Political parties also

seem to have taken their side in this whole matter. 

The costing for this bus station for an amount of 1.1 million rupees was done in November,

2009. The municipality issued a tender and the winning bid was for 815,987 rupees. The

contractor then subcontracted it to one of his own employees, who completed the project by

June, 2010. This practice seems quite prevalent in Butwal.
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This is a case of a complex political settlement between the powerful transport lobby, the

main political parties and the district officer. The owner of the land, the citizens of the ward

and the municipality seem to have had no way of countering this combined might. 

Map 2: 
 The transporters, members of UML, Congress and Maoist parties 
 Municipality, land owner and to a certain extent the citizens of the ward

This project sees circumvention of many procedures of the municipality.

Process Intermediaries
1. TLO meetings Not discussed
2. Ward meetings and preparation of ward lists Not included
3. Compilation of ward lists and municipal projects Not included
4. Project selection at the municipality Not included
5. Formation of user group
6. Budget preparation Not included

initially, added later
after meeting with 
transporters, chief 
district officer and
political representatives

7. Costing of projects
8. Intimation to selected user groups
9. Tender process
10. Implementation

3. Naharpur road blacktopping:

Naharpur is an underdeveloped part of ward 13. It sits next to a river, and there is a thriving

business going on in taking sand, stone and gravel from the river for construction purposes.

This means that as many as 400 trucks can pass on the road next to the river on a daily basis.

Since the road had not been asphalted, it became a muddy mess in the monsoon and was

difficult for locals to use even in other seasons. So getting this road blacktopped was a major

concern for the residents of this area.

After lobbying for this road for nearly 10 years, finally 4 years ago the municipality started

allocating funds its construction. However, since it is a long stretch, they could not do the

entire work in one go, and have been doing it in bits and pieces over the past 4 years. The

year 2009-10 was the fifth year. Since this was continuation of an on going project, it was not

discussed in ward meetings. But residents said that they did not take any chances and lobbied
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with  political  representative  every  year  to  make  sure  the  project  got  into  that  year’s

municipal  list.  They did it  this  year also by contacting members of Congress,  UML and

Maoist Youth Force. 

The tender for this project was opened in October, 2009. This tender combined two road

projects, the Naharpur road and another road work in wards 14/15. A prominent construction

company won the entire bid. There seems to have been an understanding reached between

the owner of this company and other contractors so that he would not have to give a very low

quotation.  He then subcontracted this work to a smaller  company and it  was finished by

them. 

This  type  of  collusion  between  contractors  is  seen  repeatedly  in  Butwal  municipality’s

dealings  with  them.  It  is  also  seen  that  usually  the  final  winning bid  seems to  quote  a

somewhat smaller amount than the estimate of the municipal engineer. In this case also, the

estimate was 994,473 rupees and the winning bid was for 979,211 rupees. A large project

like Butwal Mandap compound wall and the micro bus station also showed this phenomenon.

Map 3: Political parties, municipality and contractors

Process Intermediaries
1. TLO meetings
2. Ward meetings and preparation of ward lists
3. Compilation of ward lists and municipal projects Local residents
4. Project selection at the municipality UML and Congress

representatives
5. Formation of user group
6. Budget preparation
7. Costing of projects
8. Intimation to selected user groups
9. Tender process
10. Implementation

4. Prithvi Path road blacktopping:

This road runs along the boundary of wards 14 and 15 and technically falls within neither.

Also the habitation here is quite sparse and the area is rural. So neither ward was prepared to

spend its share of money on getting this road asphalted. The initiative to move this forward

was taken by two residents of the area, both of whom owned land on either side of the road.
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They contend that political parties did not take an interest in this project since the number of

beneficiaries  was  going  to  be  quite  small.  So  they  pushed  the  project  themselves  with

municipal officials with repeated visits. Since there was no possibility of a user group being

formed for this job, it had to be done entirely from municipal funds. 

Finally, the CEO seems to have accepted that this needed to be done and it was he who got it

included in the list of municipal projects. The agricultural fund given by the ministry of local

government was allotted for this project with agreement from the consultative committee and

the CEO. 

This project was combined with Naharpur road for tendering purposes. The whole bid was

won and then subcontracted by a prominent contractor. The municipal estimate was 996,919

rupees, but the actual cost was 970,554 rupees. There was some conflict between residents

and the contractor. The residents wanted storm water pipes to be laid under the road, but this

was not part of the work contract. Finally, a compromise was struck by including the pipes,

but shortening the length of the road to be asphalted. This was brokered by the supervising

municipal engineer. 

As a result a portion of the road has remained to be done. The residents have been advised to

look for funds for this portion in the next year.

Map 4: 
 Residents with property along the road, CEO
 Contractors, municipal staff

Process Intermediaries
1. TLO meetings Local land owners
2. Ward meetings and preparation of ward lists Ward secretary

Local land owner
3. Compilation of ward lists and municipal projects CEO
4. Project selection at the municipality CEO
5. Formation of user group
6. Budget preparation
7. Costing of projects
8. Intimation to selected user groups
9. Tender process Contractor collusion
10. Implementation Local residents
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5. Golpark borewell and drinking water pipeline:

This project has a somewhat complicated trajectory. This is a user group project. Golpark is

an upper class residential area where many of the local elites live. Since there was a drinking

water supply problem here, the municipality had estimated a cost of 1 million rupees to dig

an underground well and a pipeline to connect it to households. This work was undertaken in

2008-09 by a user group formed for this purpose by contributing 40% of the cost. However,

the cost of this project finally came to 1.4 million during implementation. Over and above the

initial 0.4 million, the user group raised 0.2 million from participating households at the rate

of 10,000 rupees each, and another 0.2 million were donated by two residents of the locality.

One of these residents is the chairman of the user committee and the other is a prominent real

estate businessman. The chairman is also a rich businessman in the town. 

The work was completed, but not all households were connected to the water supply system,

and some more expansion of the pipeline network was required. It is interesting to note that

the municipality  paid only 0.57 million,  instead of 0.6 as the final settlement  in the first

phase, even while knowing that the group had spent far more than estimated. 

In 2009-10 the municipality allocated 240,000 rupees for the installation of a sewage system

at the request of another user group in the area. However, the water user group prevailed

upon this sewage group to allow this money to be transferred to the water pipeline project, so

that it could be completed. This was done ostensibly because the sewage group could not

raise their share of the project cost. In which case, the 240,000 would have been sent back.

The priority given to water projects by the municipality was also cited.

The water user group then raised another 60,000 rupees from households and used 40,000

from the municipal allocation of 240,000 rupees to carry out the works. According to the

contention of some residents the remaining 200,000 was reimbursed to the two residents who

had donated that amount in the previous year. However, the chairman of the user committee

insists that the entire amount was spent on the project. Also it is not clear from the file of this

project with the municipality how much money was actually spent in this second phase. The

municipal engineer does not seem to have given the exact estimate. Also the municipality has

released  money  without  the  60,000  rupees  of  user  group  contribution  being  shown  as

deposited. 
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Those who have not paid the 10,000 rupee fee have not been given water supply connections.

This is not a small sum, and it is possible that the poorer households in the locality cannot

afford it. In a basic service like water supply, the municipality has clearly looked the other

way while this highly iniquitous functioning of the user group goes on. In fact, it has given

the user group every help in consolidating their water supply lines. The core user committee

consists of prominent businessmen, with links to all the major political parties, Congress,

UML and Maoists. The municipality seems not too concerned about observing its own rules

when it comes to dealing with this group. 

This is another case of an informal settlement between local elite and the municipality, with

implicit backing from the political class. 

Map 5:
 The water user group consisting of rich businessmen with links to all major political parties,

the CEO and ward secretary
 The sewage user group, households without water connections who have not paid the 10,000

rupee contribution

Process Intermediaries
1. TLO meetings
2. Ward meetings and preparation of ward lists Ward secretary
3. Compilation of ward lists and municipal projects
4. Project selection at the municipality CEO, user group

chairman (politically
affiliated)

5. Formation of user group
6. Budget preparation
7. Costing of projects Chairman of user 

Group
8. Intimation to selected user groups
9. Tender process
10. Implementation Chairman of user

group

6. Prempath sewage line:

This road in ward 10 has houses lining it on both sides. During monsoon water flows onto

this road, eroding and slowing destroying it. Waste water from the houses also contributes to

a lot of dirty water on the road. A sewage line needed to be laid to take care of all this water. 
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In the  year  2008-09 the tole  lane  organisation  for  this  area held  a  meeting  and made a

demand to the municipality.  The project was initially  selected.  But when people went to

follow it up, they were told it could not be implemented due to lack of funds. So in 2009-10,

the chairperson of the TLO took it upon herself to push hard for it to be included in the ward

list itself. At the ward committee meeting she was very vociferous, even banging on the table

and shouting to make her point. Perhaps as a result of this high energy display the project

was included in the ward list and was finally selected by the municipality to be done on a

50% contributory basis. 

The  TLO  then  registered  a  user  group  and  raised  money  by  charging  151  rupees  per

household.  The  cost  estimate  was  331,988 rupees,  with  the  user  group share  coming  to

169,994 rupees.  Once the money was deposited and the agreement  was signed,  the user

group  chairman  went  about  hiring  people  to  do  the  work  under  the  supervision  of  the

municipal engineer. He had to go to another district to get labour. The treasurer kept track of

their attendance and payments. Households along the road were told to give water for mixing

cement when work was being done near their homes. When this was not possible, the TLO

chairperson gave water from her house. Work was completed as per requirement and the

municipality then released its share. 

This project was approved entirely due to the high energy campaign of the TLO chairperson

at the ward level. Households in the area also cooperated by paying their share in time for the

work to be completed. There seems to have been no political or other intervention in this

case. 

Map 6: TLO chairperson, the chairman, treasurer and secretary of user group, ward secretary

Process Intermediaries
1. TLO meetings TLO chairperson
2. Ward meetings and preparation of ward lists TLO chairperson
3. Compilation of ward lists and municipal projects Ward secretary
4. Project selection at the municipality
5. Formation of user group User group chairman
6. Budget preparation
7. Costing of projects
8. Intimation to selected user groups
9. Tender process
10. Implementation User group chairman
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7. Mangalpath culvert for road:

Mangalpath road in ward 6 is not asphalted or even gravelled. However, a part of it has an

RCC wall on both sides. Both sides of the road form a natural drainage for rain water and this

makes it very difficult for people to walk on the road. So it was decided that a 50 feet culvert

was needed that would cover the drainage ditch and also allow people to walk safely. It is

interesting that instead of getting the road asphalted, the focus was on the culvert. Perhaps

they knew that it would cost more, and were not prepared to pay.

This project was initiated by the residents of this largely middle class locality. They formed a

user group and invited the ward secretary for a meeting, where they pressed him to add this

project to the ward list. They continued to put pressure on him until it was included in the

ward list, and later went in a group to put pressure on municipal officials until it was selected

for implementation  on 50-50 basis.  The municipal  engineer  gave an estimate  of 504,540

rupees for the cost and the share of the user group was fixed at 254,540 rupees. No other

intermediary seems to have been used in this process.

The money was raised by charging all households along the road at the rate of 500 rupees per

house. They hired a ‘hidden contractor’ to supply labour, since contractors are not allowed

for  user  groups.  The  secretary  of  the  user  group  paid  the  labour  and  also  purchased

construction material. Work was done under the supervision of the municipal engineer and

when completed the municipality settled its share.

Map 7: Chairman, secretary and treasurer of user group, members, ward secretary

Process Intermediaries
1. TLO meetings Ward secretary
2. Ward meetings and preparation of ward lists Ward secretary
3. Compilation of ward lists and municipal projects User group members
4. Project selection at the municipality User group members
5. Formation of user group
6. Budget preparation
7. Costing of projects
8. Intimation to selected user groups
9. Tender process
10. Implementation User group secretary
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8. Yagyapath road asphalting:

This is an old settled middle class locality of mostly migrant families from hills and Madhesh

regions of Nepal. The area is well developed with schools, hospital, drinking water and other

amenities. The main road passing through, leading to the school and a major hospital needed

to be asphalted to upgrade the profile of the area. Efforts began in 2006-07, when they got

the  municipality  to  approve the  project  on  a  50% sharing  basis.  However,  the  tole  lane

organisation was not able to raise their share and the project fell through. In 2007-08 they

raised about 200,000 rupees on a 50% share to get a portion of the road done. However, most

of the work was pending. 

So in 2009-10 they formed a user committee and used an interesting method to make sure all

households in the area paid their share. The TLO asked the municipality to black list non-

paying  households  by  denying  them  municipal  services  such  as  house  registration,

certificates of land and house value, etc. The project cost was estimated to be 1.14 million

rupees and was easily accommodated in the ward list on a 50% sharing basis. Once their

share  was deposited  in  the bank,  agreement  was signed with the  municipality  and work

began. Since the municipality had agreed to this project once before, it did not create any

difficulties this time round.

A local resident who is also a contractor was given a ‘hidden contract’ to do the work, which

required skilled labour. This contract was for an amount 15% less than the estimate given by

the municipality. Money seems to have been paid to him in cash. The estimate was for 1.16

million rupees, but was done in 800,000. The user group saved some money and it has been

kept in the back account. 

No political influence seems to have been used in this process. The core group within the

user group seems to have driven the whole process, with the ward secretary.

Map 8: Chairman, vice-chairman, treasurer, secretary of the user group, chairpersons of two TLOs
who helped to collect money, ward secretary

Process Intermediaries
1. TLO meetings Ward secretary
2. Ward meetings and preparation of ward lists Local political 

Worker
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3. Compilation of ward lists and municipal projects
4. Project selection at the municipality Ward secretary
5. Formation of user group Local political

Worker and user 
Group chairman

6. Budget preparation
7. Costing of projects
8. Intimation to selected user groups
9. Tender process
10. Implementation User group chairman

9. Majuwa wooden bridge:

The old bridge across one branch of the river Tinah on the western side of Butwal in ward 13

had become quite unsafe and there was a general demand for a new bridge, preferably made

of reinforced concrete, rather than wood.

The municipality decided this was too large a project for it to handle and directed the locals

to the Road Development Ministry. The locals began construction of some RCC pillars in the

river bed to show their commitment to the project. However, the engineer from the Sadak

Vibhag decided it was not possible to do this project for the ministry, first because it would

cost 3.5 million rupees and second because of the unsupervised construction of pillars in the

riverbed. Once this approach fell through, it was decided in a ward meeting to downgrade

their demand to a wooden bridge. Since the cost of such a bridge was estimated to be about

1.16 million rupees, the municipality could be approached to fund it on a cost sharing basis.

Since the user base for this project  was quite large,  it  was possible to raise a significant

amount of money. 

A local  resident and active member of Congress party was one of the leading figures in

creating a strong lobby for this project. He met members of other political parties, including

the UML MP from the area, to persuade them to mention this project in the municipality.

Some of these political figures promised funds, but these never materialised. However, with

lobbying by various senior politicians, the municipality agreed to carry out the project if the

user group shared 33% of the cost. They agreed to this and collected money quite zealously.

Since the bridge was a vital link to other parts of the town and main roads, people paid. 
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There was another interesting side to the money that was raised. Some of the ward residents

work  as  sewage  cleaners  on  a  casual  basis  in  other  wards  for  wages.  These  wages  are

collected in a bank account to be used for community development.  Some of the money

raised for the bridge came from this source. The user group raised 400,000 rupees for the

project, even though their share of the cost was 365,667 rupees. 

This was a low income locality and there is a lot of unemployment. So people were available

as labour for the bridge work. There was no contractor for this work. A local mechanical

engineer acted as technical consultant. The user group bought materials and raised labour,

locally as well as from other areas.

Of the 800,000 rupees given by the municipality, half was for the bridge and half for the road

on the bridge. Since the user group had raised more money than required they decided to

extend the length of the road at their own cost. 

This is a case where the amount of money involved is quite large. The user group is made up

of a large and economically diverse set of households. The local Congress worker who has

taken  the  lead  has  pushed  it  at  very  high  levels  of  the  local  political  hierarchy.  It  is

completely unclear how transparent the finances of this project were to its members. 

Map 9:  Local political activist, various political leaders belonging to all  major parties, the office
bearers and members of the user group, local residents

Process Intermediaries
1. TLO meetings Local member of 

Congress
2. Ward meetings and preparation of ward lists Local Congress Member

Other party members
3. Compilation of ward lists and municipal projects Local  Congress  Member

and Other party members
4. Project selection at the municipality Former minister, UML

MP, Maoists
Minister, Congress

5. Formation of user group Local Congress worker
6. Budget preparation
7. Costing of projects User Group members
8. Intimation to selected user groups
9. Tender process
10. Implementation User group chairman,

Local Congress worker
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10. Srijan Path retaining wall:

This is a slum community settled on a narrow strip between the river and a hill in ward 8.

During the monsoon, when the river waters are high, the area gets flooded. A retaining wall

is  required to prevent  this.  The local  residents  had been demanding one for three years.

However, they were not successful in persuading the municipality. 

Finally, the husband of the adviser to the local TLO decided to intervene. He is a ranger in

the  municipality  and  started  approaching  the  officials  there  about  this  project.  The

chairperson of the TLO belongs to the Maoist party and asked the party representative in the

14 member consultative committee to lobby for the project. A local community organiser

helped the group with technical advice on getting projects approved. 

After  a  few months  of this  type of  lobbying,  it  was  indicated  that  the project  would be

approved.  A user  group  was  formed  and  the  project  was  submitted  to  the  ward  with  a

contribution of 30%. The municipality approved the project and the estimated cost was given

as 254,884 rupees. The municipality allotted funds from poverty alleviation programme for

this project. The user group had to raise 76,465 rupees. However, this being a very poor area,

they decided to take a loan. This loan was organised by a person who did not live there, but

owned land in the area. He offered to mortgage his property to a cooperative to raise a loan

of 80,000 rupees at 18% interest for 3 months. With this money, the user group proceeded

with the work.

No contractor was hired and local residents contributed labour. Materials were bought by the

user group. Work was done under the supervision of the municipal engineer. When work was

completed and the municipality gave its share of the cost, the loan was settled. 

There were various informal intermediaries in this case: the municipal ranger, the land owner

who  took  the  loan,  the  Maoist  member  of  the  consultative  committee,  the  community

organiser are some of them. They all contributed to making the project a success.

35



Map  10: TLO  chairperson,  municipal  ranger,  land  owner,  member  of  consultative  committee,
community organiser, and local residents

Process Intermediaries
1. TLO meetings Municipal ranger
2. Ward meetings and preparation of ward lists Municipal ranger
3. Compilation of ward lists and municipal projects
4. Project selection at the municipality Maoist member of

14 member committee
5. Formation of user group Local land owner
6. Budget preparation
7. Costing of projects
8. Intimation to selected user groups
9. Tender process
10. Implementation Municipal ranger and

User group chairman

Map of informal interventions:

The data generated by the cases is quite complex. An attempt is made here to tabulate it in as

intuitive a fashion as possible to highlight some of the patterns that have emerged. 

Cases Most effective
Points of intervention
Within formal process

Most effective
intermediaries

1. Butwal Mandap 
compound wall 
(ward 12)

o Project selection
o Budget preparation
o Tender process

o Butwal Mandap Committee
o Butwal Mandap Committee
o 14 member committee
o Contractors

2. Micro bus station 
(ward 5)

o Insertion of project after budget
process

o Leader of transporters
o Chief District Officer
o Local political workers

3. Naharpur Road 
(ward 13)

o Municipal work list
o Project selection

o Local residents
o Representatives  of  UML,

Congress and Maoists
4. Prithvipath Road 

(ward 14/15)
o TLO meeting
o Ward list
o Project selection
o Tender process
o Implementation

o Local land owners
o Ward Secretary
o CEO
o Contractors
o Local residents

5. Golpark water 
supply 
(ward 5)

(rich user group)

o Ward list
o Project selection
o Costing of work

o User group chairman
o Ward secretary
o CEO
o User group chairman

6. Prempath Sewage 
line 
(ward 10)

(poor user group)

o TLO meeting
o Ward list
o Project selection

o TLO chairperson
o Ward secretary

7. Mangalpath Culvert o TOL meeting o Ward secretary
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(ward 6)
(middle class group)

o Ward list
o Project selection

o User group members

8. Yagaypath Road 
(ward 9)

(mixed user group)

o TLO meeting
o Ward list
o Project selection
o Implementation

o Local political worker
o Ward secretary
o Local contractor
o User group office bearers
o Municipal officials

9. Majuwa wooden 
bridge 
(ward 4/13)

(poor locality)

o TLO meeting
o Ward list
o Project selection
o User group formation
o Implementation

o Local Congress worker
o Other local party workers
o Former minister, UML
o MP, Maoist
o Minister, Congress

10. Srijanpath Retaining
wall (ward 8)

(poor user group)

o TLO meeting
o Ward list
o Project selection
o User group formation
o Implementation

o Municipal ranger
o Maoist  member  of  14

member committee
o Local land owner
o User group chairman

The most effective points of informal intervention are:

 Preparation of ward lists

 Project selection in municipality

This means that the municipality  is juggling criterion based selection with pressure from

influential quarters. The cases of Golpark water supply and Majuwa wooden bridge indicates

that  there  is  considerable  play  in  the  rules  governing this  process  and when pressure is

applied  by persons of  sufficient  socio-political  standing,  the  rules  bend to  accommodate

them. In the case of the micro bus station, the intervention of the chief district officer and the

transporters was considered severe enough to throw all rules out. 

The types of intermediaries are along expected lines. The ward secretary and the CEO are

powerful allies for any user group. Calling the ward secretary for the TLO meeting can go a

long way towards getting the project included in ward lists. For projects for which there is no

user group support base, the CEO is the person to approach. Pressurising these people with

group delegation seems to be a workable strategy.

Politicians, local and senior, can be used for ‘speaking’ to the municipality on behalf of a

project. However, as the Butwal Madap compound wall case shows, even their effectiveness

is limited when it comes to getting money from the central government. 
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It  is  not  demonstrated  from any  of  the  cases  here  that  the  contractor  lobby  is  actively

involved in getting projects passed. The contractor projects covered here are a mix of those

planned by the municipality and those demanded by local residents. The pressure points for

these to get passed are different. In some, the CEO has intervened. 

The social and political structure in Butwal seems to have internalised the imperatives of this

type of functioning, and have formed strategies to come together whenever required, to the

advantage of some parties. The intermediaries used are the following:

 Local political and social workers/leaders

 User group office bearers

 Groups of local residents within user groups

 Ward secretaries and the CEO

 Groups of contractors

 Members of parliament, past and present

 Members of the 14 member consultative committee, usually as individuals

Given the pliability  within the functioning of the municipality,  there is gain for all  these

parties in intervening, either socio-political or monetary. It is worthwhile to ponder if such a

range of intermediaries would be available so readily to user groups if they were not direct

financial stakeholders in the development process.

By and large, the municipality attempts to keep up appearances of abiding by rules. The

place  where  rules,  and  participatory  planning,  is  functioning  in  the  most  fair  fashion is

possibly the ward meeting. If a TLO chairperson can get her project through by thumping the

table at the ward meeting, it says something positive about the vitality of the ward process.

Energetic and pushy representation is a good strategy in a democratic system. While such

instances are likely to be there all over the city, by and large, user groups and other interested

parties need intermediaries to get their wishes.

The  deep  and  collusive  relationship  between  user  groups  and  the  municipality  is

demonstrated  by  cases  in  which  non-contributing  households  have  been  threatened  with
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withdrawal  of  municipal  services.  The  municipality  does  this  in  full  knowledge  of  the

consequences.

The structure of rules is quite pliant to informal interventions and reflects the dominant social

and political relationships in operation in Butwal. 

Study findings:

This  study  has  generated  some  complex  data  about  the  details  of  how  a  municipality

functions. There are many conclusions that can be drawn from this complex interplay of the

institution with various pressure groups within the town. 

The finances of the municipality are run in an astonishingly lax fashion. Revenue is routinely

inflated,  as  are  cost  estimates  for  projects.  While  some part  of  the  blame for  high  cost

estimates may fall on the rate structure mandated by the government, the municipality is fully

aware of this and yet takes no measures to make sure that it does not end up paying more for

work that can be done for less. 

There  is  routine  settlement  among  contractors,  the  municipality  and  political  parties  to

manipulate costs of municipal tendered projects. Since these projects are by definition high

value, there is a lot of money to be played with. All four of such projects studied here show

this behaviour to some degree. 

While  there  may  have  been  pressure  on  the  municipality  years  ago  to  come  up  with

‘participatory’  planning  by  inviting  user  groups,  the  practice  has  morphed  with  highly

coercive  practices  coming  into  play.  Instead  of  treating  user  contribution,  especially

monetary, for capital works as a last resort, it is being used as a pre-condition. This is an

inherently  iniquitous  practice,  with  poor  groups  complaining  that  rich  groups  get  more

amenities  faster,  simply  because  they  raise  more  money  regularly.  The  municipality  is

making no effort to make sure that these groups function in the spirit of equity, and in fact

colludes with them in order to get contribution to get works done. Their accounts are not

audited and it is highly likely that they are being overpaid by the municipality. It is unlikely
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that the municipal officials are not aware of this, and clearly are either indifferent to the loss

to the municipality and/or are colluding in this matter also.

Among the user group projects, there is a difference between those carried out by rich groups

and by poorer groups. The rich groups’ behaviour is very similar to that of the contractors.

They have the ability to raise large sums as cost contribution and leverage that to get high

value projects passed. This gets them access to large municipal funds. Just as in the case of

contractor  projects,  the  municipality  looks  the  other  way even  when  rules  are  bent  and

accounts are unclear. The Golpark water supply project is an example of this. Since most of

these rich groups are politically well connected, the same logic of settlement applies.

The case of the micro bus station is the most brazen case of the use of collective threat by the

transporters  backed by political  parties.  All  office  bearers,  from the  chief  district  officer

down to municipal officials have bowed to this demand, inserting the project after the budget

process was completed, contravening all rules. The field investigator called this ‘the most

informal project’.

As expected, it is the middle income and poor user groups who bear the brunt of the full

force of  the  rules  of  the municipality.  The failure  rate  among these groups due to  non-

availability of contributory funds is very high. Every such group in this study has failed for a

few years before being able to get projects approved. The middle income groups tend to use

fewer informal intermediaries than the poor ones. However, all these groups have had to put

in considerable effort, a combination of delegations of residents and informal intermediaries,

to get their projects off the ground.

The mapping of informal connections seen here is quite complex. Politicians are routinely

making themselves available for such interventions. It is also interesting that most cases have

used political intermediaries from all major parties, to make sure all bases are covered. It is

clear that unless a user group has a clear strategy of approaching the municipality, it is sure

to fail. Going to petition repeatedly in a group seems to have some results in cases where

political intervention is not used.
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In terms of finances, there seem to be no checks and balances. Given the cost overestimates,

there is every reason to believe that if used strictly and judiciously, the municipality might

have been able to carry out all the works for the year 2009-10 entirely from its own funds,

without any contribution being required from user groups. When central grants start flowing

regularly, this will be even easier. The lack of user group audits, a mechanism to control

costs  and a  general  attitude  of  carelessness  toward  municipal  funds  is  leading  to  highly

questionable practices. The institution is colluding with coercive practices under the guise of

the need to raise funds by user groups. The provision for forming user groups in the Local

Self Government Act (1999) should be re-examined. 

The  study  provides  a  graphic  and  complex  picture  of  the  socio-economic  and  political

relations in operation in municipal decision making. They are quite intuitive and provide a

measure  of  the  tremendous  flexibility  demonstrated  by  rule  based  governance  to

accommodate them in ingenious ways. It must be pointed out that not all their applications

are undesirable. The middle class and poor user groups would be far worse off if they did not

have access to such interventions.  However,  they result  in an abuse of public  funds that

perhaps outweighs this advantage. 

Municipal functioning in Butwal demonstrates the amount of energy and ingenuity that space

for citizen engagement in governance can create. However, the lack of many institutional

processes leads to these energies resulting in somewhat anarchic functioning. In fact, it may

be said that the imperatives that drive social interactions have subverted rule based municipal

functioning to such a degree that officials are no longer able to tell them apart. While rules

are applied, they are done so in form. The interstices of the rules are filled up with practices

that undermine them, either in practice or in spirit.

Recommendations:

 Budget process restructuring: 

This has been flagged by municipal officials also as being a problem. Cost estimation of

works has to be done before budgets are finalised. This might put an end to the unrealistic

revenue  projections.  If  and  when  central  grants  appear,  they  can  be  used  toward  some
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projects  that  have not  been financed yet.  However,  to  prepare an unrealistic  expenditure

estimate year after year speaks poorly for the governance process as a whole.

 Controlling cost estimates:

The municipality must make an attempt to prepare realistic cost estimates. If the standardised

rate structure is giving consistently high results, some way must be found of rationalising this

process. This will reduce the intensity of some of the poor practices among contractors, and

make  the  high  value  projects  transparent.  It  will  also  bring  under  control  municipal

expenditure toward user group projects.

 Auditing user groups:

User group accounts must be audited to keep track of real expenditure. This will reduce some

of the highly coercive practices used to extract contributions and also save the municipality

money. Equity must be the guiding principle in the functioning of such bodies. This can be

the first step toward that aim. 

 Review policy of household level contribution for public assets:

Residents are paying property tax and therefore have the right to expect services regardless

of ability to pay extra sums toward capital works. It also appears from the accounts of the

municipality  and  the  cases  studied  here  that  such  contributions  may  be  unnecessary,  or

required only in occasional cases. Conflating participatory planning and households paying

for roads, bridges, culverts and water supply, needs to be seriously re-examined at the policy

level. 

This governance practice has been integrated to closely with the local social and political

structures that the institution of the municipality has fallen into illegal practices to support it

at any cost. The intrusion of informal practices is quite deep in this municipality. While it

keeps citizens engaged with the process of development, it also leads to the erosion of the

authority of the municipality and the rule of law. There needs to be better balance between

participation and rule based institutional functioning.
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 Project selection process:

The selection of projects at the ward level is done with the most fairness and within the spirit

of participation in Butwal at present. However, the selection process at the municipal level

needs to be tightened considerably. While the interventions of the ward secretary, the CEO

and the  political  consultative  committee  can  be  considered  to  be  legitimate  to  a  certain

extent, it is not clear that they are acting strictly by the guiding principles of selection. In

most of the cases studied here, somebody ‘speaking’ to the authorities at the municipality on

their behalf is perceived to be the most pertinent part of successful selection. 

Transparency is extremely important at this stage. Why was one project chosen over another?

Not  all  projects  can  be  chosen  every  year.  However,  if  the  municipality  is  seen  to  be

following selection  rules  rigorously,  then  the pressure,  especially  on user  groups,  to  use

intermediaries  will  be much reduced. This will  create  space in municipal  functioning for

more targeted and better planned development. 

 Political representation:

This  is  the  backbone  of  every  democracy  and  needs  to  be  restored  speedily  in  local

governance in Nepal. Many of the informal interventions seen in this study are a result of this

vital missing link. It is best if informal intervention is given the constitutional and functional

basis that is inherent in the LSGA as it exists today. Political gain is a legitimate imperative

within  the  ambit  of  democratic  rule  based  governance.  However,  in  the  absence  of  the

formalising process of an election, this gain tends to become anarchic, unaccountable and in

the end, iniquitous.  
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Appendix A

Project Selection:

Categorise development works:

 Get a ward-wise profile of poverty status, economic activity (business, residential),

rural/urban as used by the municipality

 Categorise the list of selected and implemented projects as follows:

Project
(brief

description)

Ward Owner Share Estimated
Cost

Allocated
Amount

Number of
beneficiaries

(HH)
Road
Water 
supply tank
Gutter
Electricity 
lines

 Ward: ward number

 Owner: user group (name), ward committee, municipality

 Share: if owner is user group, what is their percentage share of cost

 Estimated cost: as per documents

 Allocated amount: as per municipal records

 Number  of  beneficiaries:  In  terms  of  households,  or  any  other  as  specified  by

municipality (or user group)

A sample of implemented projects for the year 2009-10 will be chosen. To choose projects

for further investigations, talk to following regarding those among the implemented ones that

they find interesting:
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 Interview members of tole lane committees about their own projects, that those that

they might know about in other areas

 Interview a cross section of ex-mayors and ward members, both from ruling party

and others, mark level of dissatisfaction and sense of being outsider

 Interview members of the political consultative committee

 Interview members of trade associations (regarding development of both business

and residential areas)

 Cross check information gathered among communities, including concerned tole lane

committees

Projects chosen should represent dominant groups within city, poor/rich, business/residential,

urban/rural, pan ward/highly local, and any others that may emerge.

Once  projects  are  chosen,  the  work  of  collecting  information  about  all  the  informal

relationships that went into bringing the projects to completion successfully will begin. The

primary  method  of  getting  this  information  is  by  interviewing  those  who  were  most

concerned with getting the benefits  of the project.  They are the people who will  initiate

informal interventions in order to maximise their chances of getting that benefit. For user

groups, this is a crucial issue, since they will be putting in their own money to get access to a

particular service, such as water. There will be other benefits, such as political power, that

will drive others to do the same. 

All questions are to be asked of the ‘primary owner’ of the project being mapped. In the case

of user group projects, the group is the primary owner. It will be best if the most active,

leading members of the core group can be interviewed. In the case of ward and municipal

projects, it will be necessary to find out if the projects were ‘inspired’ by specific individuals

or groups. If so, those who gave such inspiration should be considered the primary owners.

Some general guidelines for conducting interviews:

It must be remembered that we are documenting informal interventions that impact formal

processes of governance. So keep the formal process in mind while asking about informal

processes. There will be answers that say: this is how it is supposed to be done. Insist on

getting as precise a narration as possible of how it was actually done in the specific instance. 
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As a matter of standard procedure, ask for documentation from both user groups and the

municipality:

 Minutes of meetings

 Project submissions, costing estimates, etc.

 Tender/contract documents

 Planning procedures

The interview template:

As  specific  projects  are  documented  in  how  they  progressed,  the  following  should  be

mapped. Focus on getting information about the specific project. Always peg the informal

process to the formal one. 

1. Who formulated it? 

a. Origin of demand: municipal, ward, user group

b. Was this new infrastructure or addition to existing?

c. Process of project  formulation: consultations,  meetings,  role of contractors,

municipal employees

d. Formalising demand: 

i. User  group:  standard  format,  help  with  this  from  municipality  or

others, experience, submission deadlines

ii. Municipal: projects from ward committees, engineering division

e. Project design and costing: professional help, contractors,  family members,

municipal employees (formal and informal)

2. Cost estimates:

a. If user group, the community decision about how much to contribute:

i. Contractor and cost estimate

ii. Ability to pay: cash and labour

iii. Internal consensus

iv. Cases of cash shortfall

v. Negotiation with municipality

b. If ward or municipal: process of costing
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3. Project selection process within municipality (user group, ward and own):

a. Criterion under which selected

b. Process of selection: 

i. How was the formal process influenced in order to ensure selection

ii. List all interlocutors and the reason they were approached

iii. Conflict with competing projects (contributory) (resolution?)

iv. Conflict within municipality (resolution?)

c. Whose word counted the most

i. The political consultative committee

ii. The CEO and other officials

iii. External pressure: who and how

4. Are all selected projects executed?

a. There  is  a  mid-year  correction  to  plans  due to  revenue shortfall:  was  any

uncertainty perceived at this time?

b. Likely to be the time of most informal activity: who was involved and how

c. Are there relationships between individual municipal employees and political

players that are used?

d. Any conflicts as this stage: with municipal employees, consultative committee

members, etc 

e. Any takeovers? External players entering at a late stage and trying to take

over the project as their own, pushing the original people out, successful or

not?

5. Follow the money (user group and municipal):

a. Process of tendering, how contractors are chosen

b. Contractors: are the same ones given work again and again? Their connections

- political, social

c. Money transaction between user groups and municipality in detail

d. Transactions between contractors and user groups/municipality

6. Project implementation:

a. Who oversaw ongoing work?

b. Municipal  officials,  user  group  representatives,  ward  committee  members,

individuals,  contractor’s  employees,  political  party  cadres,  various  local

interested parties
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c. Who decided that work has been completed to satisfaction?

7. All those who benefited from this project?

a. Local residents, many parts of the city, etc.

b. Specific intermediaries:  in what way - tangible  (money, corruption will  be

mentioned here, and it is to be noted, but not probed actively) and intangible

(power – political, social, etc)

8. Grade all  informal  intermediaries  on a  scale  of 1-10 for degree  of impact  within

project
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