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Executive Summary
This report presents the key findings
of a World Bank policy study conducted in Moldova between July 2004
and February 2005. It assesses the
scope for Moldovan decisionmakers;
civil society; and donor
partners, including the World Bank, to
improve the governance of service
delivery through increased support
of bottom-up approaches, which
can complement current top-down
efforts.

B

ottom-up approaches for increasing transparency and accountability are
explored within the context of local governance in general, and sectoral
service delivery more specifically, with a focus on drinking water and
basic education services. The report explores opportunities and challenges for
current and potential bottom-up mechanisms to promote civic participation1 and
to be more effective in strengthening transparency, accountability, and responsiveness in local-level service delivery. The policy recommendations from the
study will inform the World Bank’s policy dialogue within the context of the
Economic Growth Poverty Reduction Strategy Paper (EGPRSP) and guide task
teams supporting government projects, especially in education, water and local
development. It is hoped that these recommendations will contribute to the projects and programs of development partners, including donors and civil society
organizations within Moldova. A matrix consisting of three tables in Appendix
A outlines the recommendations for improving the accountability of local government (Table A-1), accountability of educations services (Table A-2), and the
accountability of water services (Table A-3).

WHY SHOULD THE GOVERNMENT OF MOLDOVA BE INTERESTED
IN THE BOTTOMUP GOVERNANCE OF SERVICE DELIVERY?
Bottom-up governance in service provision matters for performance. In Moldova, as in many other countries, services often fall short of citizens’ needs,
in terms of both quantity and quality, with the poor and marginalized in rural
areas and small towns particularly affected. Reasons for service delivery failure
are complex and wide-ranging, including major fiscal constraints. However,
this report draws on worldwide research and evidence that services work best
when they put citizens at the center of service provision. As argued in the
World Development Report 2004, generating space for meaningful and effective civic inputs into decisionmaking around service delivery can contribute
to improved performance by service providers. Citizens can be empowered to
monitor services, exercising bottom-up pressures on service providers as well
1. As clarified in Chapter 1, in this paper, civic participation refers to: (a) indirect modes of
citizens’ participation, through which service users exercise their influence through making their
voice heard by elected officials who are mandated with service delivery responsibilities; and (b)
direct modes of participation, whereby service users engage more directly with frontline service
professionals and service providers’ organizations and exert their client power.
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as relevant decisionmakers (policy-makers and elected officials with mandates for service delivery)
to address the quality and effectiveness of services, or simply to ensure fair treatment of all users.
Similarly, improving citizens’ access to information on the financial resources available for different
services can increase transparency, promote better financial management, and reduce the potential
for corruption.
Participatory governance can help to achieve Moldova’s broader development goals including: (a) poverty reduction priorities, such as strengthening human capital, providing adequate social and economic
infrastructure, improving governance, and improving interactions between public administration and
civil society, as highlighted in the Moldova Economic Growth and Poverty Reduction Strategy Paper
(EGPRSP) 2004-2006 (GOM, 2004); and (b) integration in the European Union, for which strengthening transparent, democratic processes and promoting greater local self-government are key requirements.

Overall Policy-Relevant Conclusions of the Study
Opportunities exist… for the Government of Moldova to reinforce and/or introduce mechanisms
for civic participation in local government decisionmaking and sectoral service delivery, as part
of an overall strategy to improve public services. From a sectoral standpoint, entry points exist to
strengthen relationships of accountability between citizens, service providers, and local government
officials, particularly in the areas of basic social and economic infrastructure, primary and secondary
education, and drinking water services. From a cross-sectoral perspective, there are strong opportunities for building more transparent and participatory elected local governments, to which numerous
service responsibilities have been delegated under decentralization. With poverty concentrated in
rural areas and small towns, Moldovan decisionmakers should not miss the opportunity to bring to
scale successful community-driven experiences (such as the Moldova Social Investment Fund) with
the full involvement of local and regional governments. Some of the key entry points/opportunities
are as follows:
Q

Q

Clients are interested and want to participate in issues related to service delivery. These two major
ingredients for strengthening accountability in service delivery were observed throughout this
study. While this study focused on civic engagement in the education and water sectors, it also
found strong citizen interest in other services, especially roads, gas/heating, youth and culture services, and garbage/waste management. Given the acute unmet needs that exist in many of these
sectors, most Moldovan citizens have strong incentives to take part in activities which they see as
openings to making improvements in ser vices. Many citizens seem willing to provide their feedback to government officials on needs and service performance if they are given a forum (such as a
government-sponsored report card program) to do so.
Incentives and potentials exist for a range of community-based organizations, nongovernmental organizations (NGOs), and other civil society organizations to promote accountability around service delivery. This study observed that a strong foundation for greater involvement by civil society in promoting
citizen involvement in service delivery already exists. Numerous community-based organizations and
NGOs work in Moldovan villages and towns providing citizens with opportunities to voice their needs
and opinions and assisting local governments to strengthen their participatory capacities.
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Q

Q

Staff members and managers within certain service delivery organizations, such as some of the water
utility managers observed during the study, have already developed and refined their own creative
systems for informing clients about service issues and obtaining their feedback. These strategies can
be shared among service providers and scaled-up or adapted to other service delivery contexts.
Local government officials are directly elected, which potentially makes them strongly accountable to citizens. Furthermore, the Law on Local Public Administration delegates to them important
areas of responsibility in education and utilities (water, electricity, solid waste). These local officials
are perceived as very accessible by citizens and when provided with resource incentives, many have
started open consultations with citizens around priority areas.

… But reform and policy challenges need to be addressed. To capitalize on these opportunities to
promote civic participation and to ensure that the mechanisms adopted are inclusive, pro-poor,
feasible, and effective, Moldovan decisionmakers and their donor and civil society partners must
commit to establish a more supportive external environment for service delivery. Enhanced voice
for citizens around service delivery issues must be balanced by greater receptivity to this voice by
service providers and policymakers. Such receptivity hardly can be achieved without addressing
the unfinished agenda of public administration and civil service reform in Moldova.
Some of the recommendations for the Government of Moldova and its partners to consider as part
of their strategic agenda include the following:
Q

Q

Q

Q

Q

Q

Clarifying mandates and responsibilities for service delivery between service providers and relevant
levels of government. Reassessing regulatory arrangements for the governance of service delivery is
a key priority, particularly in the domain of urban water services.
Providing elected local governments with the necessary skills and financial resources to fulfill their
mandates. Priority should be given to address any gaps in the Law on Local Public Finances and
other regulations relating to intergovernmental finance. Opportunities to strengthen the day-to-day
relationships between local governments and central and district levels of the state administration
also need to be addressed (see Table A-1, Appendix A).
Addressing financing constraints faced by service providers, a key need identified by school and
water utility officials throughout this study.
Ensuring that good civil service principles are observed at all governance levels, with progress toward
meritocratic, transparent, and unbiased public administration. Voice and participation are important
to create pressure for accountability and performance, but they need to go hand in hand with a proper
top-down effort to build an accountable and professional administration.
Enhancing the flexibility of service providers in management and planning, while maintaining an
overall commitment to results. The low-level autonomy of many service providers in decisionmaking
limits their ability to adapt to new situations and to adopt innovative approaches to service provision.
Strengthening systems for monitoring and evaluating the quality of service delivery, with a focus
on results rather than inputs, and for assessing the performance of frontline service providers. The
education case study, in particular, strongly reinforced this need.

It is important to acknowledge that the implementation of the above policy recommendations will
require overcoming various challenges, including increasing fiscal resources and current technical
capacity levels. Most important, Government’s demonstrated commitment to public administration
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reform and political will to promote transparency and accountability in public service delivery and local
governance will be strongly needed.
The Government’s agenda on improving the quality of services in Moldova should also prioritize
the development of effective and broad-based strategies for information dissemination. Such efforts
would strengthen the enabling environment for the engagement of community-based organizations and
other civil society groups, including the media, to play a constructive role in promoting greater citizen
involvement in service delivery. The media can play an important role in widely publishing and stimulating discussion on the results of participatory feedback mechanisms, such as service report cards. Only
if people know what is going on, good and bad, can they hold their government accountable.
Finally, if the vehicles for citizen participation in local governance and service delivery are to be
credible and legitimate, they must be more inclusive of the poor, less educated, and other vulnerable groups. Parents’ associations, for example, rarely were found to include the poorest community members. Constraints for broad-based citizen participation should be better understood and
addressed through capacity building and targeted training, as well as the use of trained mediators
and facilitators. While elite biases against the poor were often unintended, they nonetheless created a
real risk of the benefits of civic participation being enjoyed disproportionately by local elites. In addition, assistance should be provided to users’ associations, especially those with the responsibility for
managing or collecting funds, to improve their transparency, organizational skills, and governance
structures. Such assistance is especially needed in towns in which trust may be negatively affected by
heterogeneous communities.

Specific Policy and Operational Recommendations
In terms of process, the inter-linkages among the study’s general policy recommendations highlighted
above suggest that a valuable option for policy dialogue and agenda setting would be to discuss these
recommendations within a broader strategic platform on participatory local development and poverty
reduction. In the meantime, this study identifies several specific operational and policy options for
improving accountability around local governance and service delivery in Moldova and suggests areas
in which support could be targeted by Moldova’s development partners, including the World Bank.
Towards more participatory local governance. Two main avenues should be pursued simultaneously.
First, the Government should provide a more supportive decentralization framework to ensure that
citizens’ voice on basic services can be heard and that elected local governments are able to be receptive
to this voice. Some specific areas of action suggested by the study include the following:
Q

Q

Address gaps in intergovernmental finance laws and revising rules for intergovernmental transfer
formulas so that they provide transparent and predictable flows. The study clearly showed that the
current system for intergovernmental transfers opens space for discretionary and arbitrary decisions
from district levels of government.
Support local governments to institute and improve the transparency of administrative procedures
for citizen feedback. Documented policies and standards for handling citizen feedback (including public complaint logs and guidelines for responding to complaints) can encourage citizens
to provide their feedback, reduce the discretionary handling of issues by government officials,
and provide incentives to officials to support participatory processes. There are various ways of
institutionalizing participatory mechanisms: creating new agencies tasked with ensuring citizen
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Q

participation, inscribing them into law, and/or incorporating them in local governments’ strategic
plans.
Establish new mechanisms for citizen inputs and feedback, such as participatory monitoring of
service delivery performance through citizen report cards and mechanisms for participatory budgeting, which build on projects like the USAID Local Government Reform Project and the SDC
Water and Sanitation Program. These mechanisms must be multidirectional, ensuring that when
clients provide feedback to service providers, opportunities are created for providers and local
officials to provide reciprocal feedback to citizens on how that information is being used to change
services.

Second, the Government should promote and coordinate an ambitious capacity-building program to
strengthen the participatory culture and capacities of local authorities and communities. Key elements
include the following:
Q

Q

Include district officials in capacity-building programs or initiatives on participatory governance and
bottom-up service delivery. Numerous study participants highlighted that district officials were regularly overlooked by donor projects for capacity-building support. Throughout the study, not a single
example of joint local-district government learning was provided. The inclusion of district officials
would facilitate joint learning and planning and could create positive incentives for, and attitudinal
shifts in, district officials’ support for more meaningful participatory processes in local government
decisionmaking.
Broaden the content of capacity building for local governments for better understandings of the
external operating context (mandates, financing rules, power dynamics) and improve both management and participatory skills. Study findings showed the need for local governments and their
donor and civil society partners to be aware of the opportunities for and constraints on broad-based
participation, and to be able to tailor adequate vehicles for broad-based citizen participation.

The study also highlights recommendations for increasing the impact of donor efforts to create a positive ongoing dialogue between local governments and citizens, including improving the transfer of skills
for increasing transparency and participation to, and among, local government officials and encouraging
greater donor coordination around local governance and service delivery activities and methodologies.
It is fair to acknowledge that poor donor coordination may be a consequence of inadequate governance arrangements. The government could demonstrate its commitment and interest in promoting
local governance and regional development by establishing a clear institutional focal point at the central
level to advocate for policy and legal improvements in these areas. Another way that this institutional
focal point could facilitate donor coordination would be to help gather and disseminate information
about existing donor-supported development interventions at the local level.
Empowering parents in education services. Parental participation in education in Moldova through associations, committees, and fee payments illustrates the level of interest and commitment that parents already
have for schools. This asset can be built on for accountability-enhancing reforms including the following:
Q

Improve monitoring, evaluation and incentive systems for educators. Rather than tracking mainly
inputs, for example, school inspections should obtain technical information on the improvement of
student performance, which would show the real valued added of teachers and schools.
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Q

Q

Q

Q

Increase transparency by ensuring that key public decisionmakers around education (ministry, regional and local authorities, school officials) make the type of results-oriented information
described above, as well as technical and financial information, widely available to the public.
Explore ways to provide more flexibility and autonomy to schools in terms of school policy and
resource allocation, building on worldwide experiences in which educational outcomes have been
improved through increased school autonomy. Currently, the low level of school autonomy limits
not only schools’ possibilities to make rational decisions but also their incentives to address potential demands from parents.
Increase the role of school-parent committees in school governance, including some power over how
general fees raised from parents are spent. Training for parents, teachers, and other stakeholders on
these committees in technical and financial skills will be crucial.
Preserve the rights of all parents to participate in these committees. The study findings suggest that
it is essential that the Government be willing to take a firm and public stand on the fees being voluntary, the illegality of excluding any parent from the committees, and the illegality of excluding or
discriminating in any way against students whose parents cannot or do not pay.

Building more transparent and client-oriented urban networked water services. For urban networked
services, this study identifies three types of complementary strategic options:
Q

Q

Q

Increase consumer education on water services, including district-wide information campaigns
on how water service delivery is organized and to whom citizens can turn for help with the various water-related issues they may face. Included in these information campaigns should be greater
information on the role of local governments and service providers in setting tariffs, already a goal
of the EGPRSP. The involvement of the media, citizens’ groups, and water-focused NGOs in larger
multi-stakeholder dialogues, such as those around the poverty reduction strategy process, can be
crucial to citizens’ understanding of, and influence over, decisionmaking around water service
delivery.
Strengthen the client orientation of Apa Canal utilities. Strategic levers include promoting response
standards and hiring consumer service officers to better institutionalize procedures for reacting to
customer feedback. This should be balanced by providing better motivations to staff to be responsive
to client needs, both in terms of financial and non-financial incentives, such as training and learning
opportunities, flexible work hours, and employee recognition programs.
Build a more supportive external operating environment for Apa Canal utilities by rationalizing
tariff structures and clarifying responsibilities within the water sector. Achieving this (for instance,
by aligning Moldovan legislation and regulations on water services with European standards) will
contribute toward increased understanding and ownership of their respective roles by local government officials and water service providers.

Improving Citizen Voice on Rural Water Needs. Government plans to modernize water supply systems
in many localities throughout Moldova will help many citizens to become first-time clients of water
services. Specific additional recommendations based on this study include the following:
Q

Stimulate water users’ associations, consumer advocacy groups, and NGOs involved in water service
provision through capacity building and seed funding to create formal mechanisms for citizens to
impact service delivery. Training and funding these groups also can institutionalize ongoing pro-

EXECUTIVE SUMMARY

Q

Q

cesses for citizens to exercise voice around broader water-related issues, such as pollution control and
garbage disposal.
Bring in good practices from water users’ associations and effective mechanisms of civic participation, such as the use of community score cards, designed both to give voice to the public and generate
pressure in solving issues of poor service delivery, and to provide service providers with ongoing and
immediate feedback for enabling corrective measures to be adopted.
Initiate a project-funded newsletter linking water users’ associations, such as the MSIF newsletter
that is distributed to mayoralties and implementing agencies in participating villages, could help to
promote a stimulating ongoing exchange of ideas and opportunities among water users’ associations
at low cost.

The study highlights the role that donor resources targeted at the water sector can play in creating a
powerful incentive for local governments to act on citizen demands for improved water services. In the
absence of adequate incentives, local governments will continue to struggle to prioritize water services
within their meager budgets as has long been the case in Moldovan villages. Community development
funds and small grant programs help to free up local government resources and, given the high priority
afforded to water concerns among rural citizens, water is likely to be an area in which participatory decisionmaking allocates new resources. Targeted block grants to the water sector (for example, for regular
water testing and dissemination of test results) can provide a powerful incentive for local governments
to address issues that are commonly overlooked.
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Context and Objectives
“Being unable effectively to demand accountability is both a symptom
of poverty and one of the reasons why poor people remain poor.”
—Goetz and Jenkins, 2005

T

his report presents key findings of a policy-oriented and action-oriented
study conducted in Moldova between July 2004 and February 2005.
It assesses the scope for Moldovan decisionmakers, civil society, and
donor partners—including the World Bank—to improve the governance of service delivery, through an increased support of bottom-up approaches to complement current top-down efforts. Bottom-up approaches to increase transparency
and accountability are explored in the context of local governance and sectoral
service delivery, with a focus on water and education sectors. The report explores
opportunities and challenges for current and future mechanisms of civic participation to be more effective in strengthening transparency, accountability, and
responsiveness in service delivery at local level.
This report is divided into six chapters. Chapter 1 introduces the main themes
of the study. It is organized to (a) provide the country background and strategic
rationale; (b) clarify the objectives, scope, and audience of the study; (c) summarize key analytical issues and frameworks that informed the study design;
and (d) outline the methodological approach. Chapter 2 explores local power
structures and the roles and responsibilities of local government in Moldova,
highlighting existing mechanisms of voice, transparency, and participation that
strengthen accountability at the local government level. The subsequent three
chapters move to a more specific examination of issues of bottom-up governance
of service delivery within specific programs and sectors. Chapter 3 focuses on the
Moldova Social Investment Fund, and on the openings that its resource mobilization program has created for increased citizen engagement and participation
in community decision-making around local infrastructure and services.
The report considers issues of transparency and participation within the
education sector in Chapter 4, focusing particularly on modalities for parent
involvement in school governance. Chapter 5 explores existing mechanisms of
accountability among consumers, service providers, and local government officials within both the rural and urban water sectors. It considers the effectiveness
1
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FIGURE 11 World Bank Indicators on Quality of Governance in Moldova, 2004
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Source: D. Kaufmann, A. Kraay, and M. Mastruzzi 2005: Governance Matters IV: Governance Indicators for 1996–2004 (http://www.worldbank.org/wbi/governance/pubs/govmatters4.html).

of these mechanisms in promoting voice, compact, and client power; and identifies opportunities and
obstacles to their improvement. Finally, based on the analysis of accountability relationships presented
in Chapters 2–5, Chapter 6 identifies openings and strategic levers for improving service delivery
through strengthened local processes for transparency and civic engagement. Chapter 6 also provides
practical recommendations on promoting bottom-up approaches to the Government of Moldova, the
external donor community (including the World Bank), Moldovan civil society, and other key stakeholders. A matrix consisting of three tables in Appendix A outlines the recommendations for improving the accountability of local government (Table A-1), accountability of educations services (Table
A-2), and the accountability of water services (Table A-3).

COUNTRY BACKGROUND
The study is set against an overall challenging and complex economic, social, and political context.
Moldova’s transition to the market economy has been difficult. The economy has been characterized
by high vulnerability to external shocks. After a deep and prolonged recession, economic growth has
finally returned, averaging 6.7 percent over the last 3 years. Yet this is still below the regional average for Commonwealth of Independent States. Moldova is also the poorest country in Europe with
a national poverty rate of 48 percent, high inequality of income (0.42 GINI Coefficient in 2002), and
a per capita gross domestic product (GDP) of only US$542. Depending on the measure of absolute
poverty used, between 40 percent and 50 percent of Moldovans are poor; the majority are considered
extremely poor. The poor are particularly concentrated in rural areas and small towns. The response
to poverty, particularly among youth, was massive out-migration (600,000–800,000 people) during
the 1990s.

CONTEXT AND OBJECTIVES

BOX 11 Moldova’s Drinking Water
Over half of Moldova’s population uses drinking water that does not comply
with accepted quality standards. Within Moldova’s 1,689 municipalities, an
estimated 57 towns and 77 villages had a centralized water supply system
as of 2004. In rural areas, a mere 17 percent of the population has access to
centralized water supplies; and two-thirds of these pipelines do not meet
hygienic standards. The rest of the rural population relies on wells and springs,
most unfit as sources of drinking water. In urban areas, the infrastructure of
the Apa Canals (that is, the water and sanitation utilities) has deteriorated.
The majority of these utilities are in financial crisis due to low collection, low
tariffs, and high water losses. Approximately 40 percent of water systems fail
to meet sanitary, chemical, or biological standards.
In its recent Economic Growth and Poverty Reduction Strategy Paper
(EGPRSP), the Government of Moldova highlights the objectives of increasing
access to safe drinking water, improving the quality of water supply and sewage services, ensuring the transparency of tariff setting, and improving the
regulatory framework of consumer–supplier relations. With decentralization,
responsibility for providing water services in Moldova (both drinking water

and sewage) has been officially devolved to the municipal level, but without
corresponding funding and support.
A range of other national and international actors are also supporting waterrelated initiatives. The Moldova Environmental/Ecological Movement among
other NGOs plays a watch-dog function, regularly monitoring water quality
and raising awareness of water quality issues. Donor agencies in Denmark,
Japan, Kuwait, Switzerland, Turkey, and United Kingdom; and the European
Bank for Reconstruction and Development have supported projects ranging
from large-scale rehabilitation of water pipes and pumping stations to the
creation of small-scale village drinking water supplies, and from strengthening the technical and management capacity of Apa Canal to increasing
transparency and participation of citizens around water services. Despite the
number of active donors, however, funding for the water sector remains small
and targeted at infrastructure and often lacks technical assistance for capacity
building.
Sources: GOM, 2004: 64–5; SDC, 2004; and World Bank, 2003c.

Moldova became independent in 1991 having no previous experience of democracy. The democratization process still needs to be consolidated. The 1990s witnessed openings for some form of pluralism
and regular elections (Way, 2002). However, the re-elected Communist government acknowledges the
need to strengthen the enabling environment for democracy at the national and local levels, especially
as it has strongly declared its intention to prepare for integration into the European Union.
Furthermore, civil society is emerging but still young. There are an estimated 2,000 nongovernmental organizations (NGOs) in Moldova; yet, only a fraction are operational and active, and these
tend to be concentrated in the major urban centers (Catrinescu and Deane, 2004). Wider coalition
building among civil society organizations—NGOs, research and policy institutes, media organizations, user groups—also remains limited.2
Recent evidence from surveys and studies points to the need to improve overall performance on
governance, which so far has been poor (Freedom House, 2004; and Transparency International,
2004). World Bank indicators on the quality of governance, 3 for example, are above the average for
several other former Soviet Union countries but confirm that corruption remains the most significant
governance problem facing Moldova (Kaufmann and others, 2005; World Bank, 2005a) (Figure 1-1).
The specific context for infrastructure and social services is alarming. The degradation of infrastructure is seen as one of the main risks for sustainable economic growth and poverty reduction in
Moldova, including roads, water, sewerage, energy, and housing supply. The problem with potable
water and adequate sanitation is particularly acute in small towns and villages and will benefit from
greater analysis in this report (Box 1-1).
2. While not intended as an examination of Moldovan civil society, this report will highlight opportunities and strategies
for civil society organizations to promote improved service delivery, particularly in chapters 2 and 6.
3. For more information on how these indicators are calculated, see http://info.worldbank.org/governance/kkz2002/ sc_chart.asp.
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There are also serious problems with access and quality of basic social services, particularly in education and health. Recent analysis of the education sector points to a downward trend in the number
of school-aged children. Between 1990 and 2003, the number of 3–6 year olds is estimated to have
fallen by 52 percent and of 7–15 year olds by 20 percent. This downward trend is expected to continue,
particularly in rural areas and small towns. For the past decade, Moldova also has experienced declining access to education especially in post-compulsory education (after eighth grade, when children are
13–14 years old) and pre-school (in which only 56 percent of children are enrolled). Achievement has
declined with a widening of the gap between rural and urban areas (World Bank, 2005b). While the
coverage for primary education is broad, the existing system is weak and of poor quality and in urgent
need of reform. In the health sector, the rich use health services more frequently, while the poor tend
to simply forego health care unless it is an emergency. Informal payments are increasingly important
to secure access—fees that the poor cannot afford.

STRATEGIC RATIONALE
Why Participatory Governance in Service Provision Matters for Performance
In Moldova, as in many other countries, the quantity and quality of services fail citizens, especially
the poor in rural areas and small towns. Reasons for service delivery failure are complex and wideranging, including major fiscal constraints. The focus of this report does not implicitly suggest that
accountability relationships—and accountability failures—are necessarily responsible for all failed
improvements made in services.4
However, the rationale for this report does draw on worldwide research and evidence that services
work best when they put citizens, and especially the poor and/or marginalized, at the center of service
provision. This research is compiled in the World Development Report 2004 (WDR2004).5 As argued
there, generating space for meaningful and effective civic inputs potentially can make a strong contribution to improved performance of service providers, for example:
Q

Q

Citizens, exercising bottom-up pressures on service providers, can be empowered to monitor the
performance of service providers and also relevant decisionmakers (policymakers, elected officials
with mandates for service delivery) to address quality and effectiveness of services or simply to
ensure fair treatment of all users.
Improving citizens’ access to information on available financial resources and their respective
intended uses can increase transparency, reduce corruption, and promote better financial management. Parents can track public expenditure on education to make sure that it was indeed used
to buy schoolbooks. Fiscal discipline can and should be instilled from internal controls but needs
to be complemented by external accountability processes. Good budgeting requires sound systems. However, an open, transparent budget process that includes citizen engagement by an active
and informed citizenry reduces the risk of over-planning expenditures and allows for government
actors and citizens to better determine whether funds are actually being spent according to com-

4. As Goetz and Jenkins (2005) argue, “one needs to distinguish between obstacles stemming from fiscal constraints and
obstacles that are a combination of elite capture and bias against the poor in service delivery and design… accountability may
not be as big problem as is the emaciated budget.”
5. Academic studies based on world-wide experience have also referred to the value of increasing citizens’ voice in public
service delivery. See, for example, Goetz and Gaventa, 2001.

CONTEXT AND OBJECTIVES

mitments made in the budget. “Even when little financial information is available, [tools such as
the public expenditure] tracking surveys can show what money is supposed to reach a community
and how much actually does” (World Bank, 2004: 184).
Improved local governance through participatory processes is also critical for greater responsiveness to poor people’s priority problems around services. This potential exists in Moldova where,
although imperfect, the decentralization process delegated various areas of responsibilities to elected
local self-governments (Chapter 2). Decentralization and local government reforms too often focus
on “the supply side of formal systems and not on strengthening the demand side through actions that
enable citizens to effectively utilize the space created—or to be created—by new rules and regulations (World Bank, 2002b: xxii).” Empowered local governments need to empower local communities
through mechanisms that increase citizens’ access to information, enable broad-based participation,
and increase accountability of elected local governments to citizens and strengthen relationships
between elected local officials and service providers.
Of course, challenges are involved along the way. Intensified demand-side pressures for performance can raise expectations and backfire if not supported by an enabling environment on the supply
side. Bottom-up approaches to accountability also need to be accompanied by corresponding efforts
to strengthen the internal capacities of the public sector and improve organizational systems. Another
series of challenges relates to the need to ensure broad-based civic participation around the governance
of service delivery. This report hopes to demonstrate that it is worth taking up these challenges.

Links with Moldova’s Strategic Development Goals: EGPRSP and EU Integration
Given its proposed linkages between service delivery and governance, this policy-oriented study feeds
into the broader GOM goals and priorities for poverty reduction that are highlighted in the EGPRSP:
(a) strengthen human capital and provide adequate social and economic infrastructure, which implies
improving performance in service delivery in key sectors such as health, education, or water; and (b)
improve governance. The EGPRSP is the first officially approved strategic government program document that makes explicit a comprehensive public sector reform agenda. Strategic objectives focus on
increasing the efficiency of the central administration apparatus, improving the government decisionmaking process, developing institutional capacities, and strengthening human resource management.
The EGPRSP also stresses the need to improve interaction between public administration and civil
society.
The Government of Moldova officially recognizes the need to improve local governance. While
decentralization has yet to be fully prioritized, the EGPRSP recognizes the importance of public
administration reforms to improve the capacity of local governments to manage the delivery of public
services (GOM, 2004: 39–41). The EGPRSP also clearly states: “Continuing the decentralization process will involve the establishment of efficient self-government institutions and mechanisms, which
will be responsive, transparent and accessible for the public” (GOM, 2004: 37). Notably, the Moldovan
Constitution of 1994 highlights the principles of local autonomy and decentralization of public services. In addition, in 1997 Moldova ratified the European Charter on Autonomy of Local Authorities.
In doing so, it committed to implementing a public administration system based on the financial
autonomy of local authorities and the non-interference of the central government.6
6. The recent naming of 2005 as the “Year of Local Communities” by presidential decree also offers a window through
which greater attention and investment can be focused on issues of local governance.
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The Government confirmed its commitment to prepare Moldova for integration in the European
Union. The inaugural address of President Vladimir Voronin in March 2005 confirms the official
strategic orientation that was marked by the GOM’s New Neighborhood Action Plan between Moldova
and the EU (December 2004). Key priority actions of the Plan for this policy-oriented study include: (a)
strengthening “democracy and the rule of the law”—and implementing the Anti-Corruption National
Strategy—which implies the opening of meaningful spaces for transparency and civic engagement;
and (b) strengthening “local self-governments in line with European standards,” which implies the
need to prepare local self-governments for their future roles.

Strategic Links for World Bank Engagement
The World Bank’s Moldova Country Assistance Strategy (CAS) for 2004–08 articulates the need for
this policy-oriented study on bottom-up governance and service delivery. The study fits within two
inter-related pillars of the CAS: (a) improving access to social services, capital, and community infrastructure; and (b) improving public sector governance and combating corruption. The CAS states that
the implications of the political economy context have been challenging for the Bank’s engagement.7
As a result, the CAS takes a “cautious approach” that emphasizes bottom-up rather than a sole reliance on top-down interventions. It may be argued that, in the past, Bank investments largely focused
on the systemic and programmatic aspects of reform, overlooking the need to raise government and
citizens’ capacity to interface, to improve transparency and participation, and to translate these into
operational terms. Of course, this interface was and is strongly present in the implementation of the
Moldova Social Investment Fund, Projects 1 and 2 (MSIF1 and MSIF2). Yet, the space for client power
and participation has largely failed to reach sectoral investments, especially in education and health.
Thus, there is a need to better understand the complex social, institutional, and power dynamics that
hinder or promote transparency and accountability for improved performance in service delivery.
The CAS sets out to “mainly support interventions at the local/community levels in rural areas and
small cities–employing a community-driven development approach that relies on the strong involvement of communities, community groups, and local government authorities.” This approach includes
promoting “a culture of local community involvement in public issues by strengthening community
capacities to make decisions, and to organize and manage funds to improve the quality of basic economic and social services” and supporting “a greater involvement of civil society in exercising accountability over public action and the delivery of public services” (World Bank, 2004a).
The study encompasses local governance, Moldova Social Investment Fund, drinkable water, and
education. Its scope is consistent with specific World Bank commitments under the CAS pillar of
“improving access to social services, capital and community infrastructure; and minimizing environmental risks”:
Q

Support improved access to quality and water sanitation. A World Bank pilot project to improve
the quality, efficiency, and sustainability of the water supply and wastewater services was initiated
in 2003 (Box 1-2). The project includes four interrelated functional components: (a) urban water
efficiency, (b) village water supply, (c) institutional strengthening, and (d) engineering services and

7. The CAS particularly points to a regrettable “gap between declared intentions and actions on the ground” in terms of
policy reform, as observed between 2001 and 2004.

CONTEXT AND OBJECTIVES

BOX 12 Moldova’s Pilot Water Supply and Sanitation Project

Social surveys indicate that citizens’ concerns over water and sanitation are
high throughout Moldova. The development objective of the Pilot Water Supply and Sanitation Project is to demonstrate how to enhance the welfare of
the population living in medium-sized towns and cities and some of the poorest rural areas by improving the quality, efficiency, and sustainability of water
supply and sanitation services as outlined in the Government’s National Water
Action Plan. Replication of the pilot model then would be proposed for the
country as a whole.
Urban municipal services. The financial viability of the Apa Canal organizations is threatened by inefficient energy-using pumps, major leaks and
losses of water, infiltration of contaminants, and arrears in payments not
only from household users but especially from commercial and government users. Thus, investment includes not only physical infrastructure but
also financial planning and the development of a user-oriented culture,
including the establishment of customs service offices.
Rural community services. The water systems passed down to village
management by recent decentralization typically are inoperable or
marginally functional. Donor grants are being sought to cover the
costs of rehabilitation. The sustainability of these systems, includ-

Q

Q

ing the cost of operations and maintenance, will be ensured by the
establishment of water users’ associations that will help collect fees
and monitor services. Local ownership will be essential to the success
of the approach. An education campaign on water and sanitation is
also associated with this component.
The Pilot Water Supply and Sanitation Project is already making a significant contribution to improving water services in Moldova. Apa Canal staff
interviewed as part of this study particularly highlighted the positive
impact of the project in improving citizen’s access to water services and in
improving the capacity of the APA Canal organizations. One technical director
cited the installment of a distribution network facilitated through the World
Bank project as his best experience of community participation in the domain
of water. Residents of the neighborhood in question came together and were
active in helping with the installation, enabling it to be completed in a very
short amount of time [Study site A8]. An Apa Canal deputy director from another
research site spoke of how his staff are now able to computerize all their data
and records thanks to new computers received via the World Bank project
[Study site B21].
Source: Authors.

advice (World Bank, 2003d). The urban component is in progress in four Moldovan towns and cities, and planning is underway to initiate the project’s rural component.8
Provide further analytical work on education and provide a new investment project in rural education
(World Bank, 2004a: 22). Unlike the previous education project, the new project will fit into the
CAS bottom-up approach. The new project therefore will strive to actively engage communities and
parents in the process of improving performance and access to education services. In this context,
this study should complement the education policy note (World Bank, 2005b).
Support the strengthening of local government capacity to undertake the new responsibilities placed
on local self-governments under the decentralization reform program and to position them to better
involve local communities (World Bank, 2004a: 23).

STUDY OBJECTIVES AND SCOPE, AND AUDIENCE
The overall objective of the study is to assess the capacity for Moldovan decisionmakers, civil society,
and donor partners, including the World Bank, to improve the governance of service delivery through
increased support of bottom-up approaches to complement current top-down efforts. Given time and
resource constraints, the scope of this study was narrowed to four case studies:

8. The MSIF also channeled World Bank funds to water services, with some 27 villages developing projects to improve
community access to water during the MSIF1 project (Chapter 2).
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Q

Q

Q

The first case study (Chapter 2) explores the realities of local power structures, independent of
individual service sectors and/or projects. It focuses on the accountability of local government to
local citizens.
The second case study (Chapter 3) considers the experience of the Moldova Social Investment Fund
in promoting local decisionmaking and civic engagement around service delivery.
The third and fourth case studies (Chapters 4 and 5) consider the existence and effectiveness of
bottom-up approaches to increase transparency and accountability around education and water
services, respectively. These sectors, chosen because they illustrated a broad variety of mechanisms
for client participation and engagement, are sectors in which local government has a clear mandate
and responsibility, and are sectors in which the World Bank has ongoing or upcoming activities in
Moldova that could benefit from the study’s findings.

Specific analytical objectives of the study include:
Q

Q

Q

Q

Identifying existing mechanisms for civic participation, with a focus on local governance and service
delivery in basic education services and drinkable water services in urban and rural areas. In other
words, addressing the following questions: What avenues are available for citizens to voice their
concerns to local governments or about service delivery? Are these avenues used? If yes, how; and
if not, why?
Assessing the effectiveness of these mechanisms. Identify the achievements and limitations of these
mechanisms in strengthening transparency and citizen voice, and receptivity to this voice on the part
of elected local self-government officials (mayors, mayoralty staff) and service providers’ organizations (schools, Apa Canal utilities) and/or frontline professionals (teachers, Apa Canal engineers).
Assessing their inclusiveness. Identify who participates and why, explore the extent to which the poor
and/or vulnerable groups feel comfortable accessing and using these mechanisms.
Exploring opportunities, entry points, as well as constraints and challenges to strengthen the effectiveness and inclusiveness of existing mechanisms and/or introducing new ones, such as participatory
budgeting or citizen report cards. Challenges may be internal (raising questions about the dynamics
of civil society organizations, for instance); or more external (for example, relating to the operating
context of elected self-governments, resource constraints, or the level of school autonomy). Based on
key stakeholders’ experiences and perceptions, case studies analyze the social and institutional context at local levels that create positive or negative incentives for these key stakeholders to increase
citizen voice and power, and receptivity to this demand. Understanding these dynamics includes
looking at both formal and informal power relationships.9
From a policy standpoint, study objectives include:

Q

Q

Highlight strategic implications for the overall Moldovan government’s agenda on pro-poor service
delivery and governance, stressing areas in which the government could ensure a more supportive
environment for effective and inclusive mechanisms of civic participation (Chapter 6).
Identify specific policy implications and options for strengthening participatory local governance
and improving transparency and accountability in basic education as well as in drinkable water
services (Chapter 6).

9. The study acknowledges that some of these external constraints relate directly to the ways in which the national macro
political and economic contexts affect what is happening locally. However, it is not in the scope of this study to provide an
analysis of this macro-environment. See Way, 2002.

CONTEXT AND OBJECTIVES

From the World Bank perspective, the main study objectives are to strengthen its policy dialogue
with the Government and its key donor and civil society partners on pro-poor service delivery and
local governance. This strengthening is proposed to take place mainly in the context of its policy
advice on the EGPRSP and its implementation, and potential sectoral reforms, such as in the field of
education. To facilitate this process, the recommendations of the study reflect the policy implications
and linkages with the EGPRSP; these are summarized in Appendix A. Another objective is to identify
practical options for mainstreaming effective and inclusive “mechanisms of civic participation” in current and planned investments and projects, especially for MSIF2, water, and rural education.
By “mechanisms for civic participation” in the governance of service delivery, this report refers
to mechanisms for (a) indirect modes of citizen’ participation whereby service users exercise their
influence through making their voice heard as citizens (that is, through strengthened relationships
of accountability between themselves and elected officials mandated with service delivery responsibilities); and (b) more direct modes of participation whereby service users engage more directly with
service providers’ organizations (an APA Canal office, a school) and frontline professionals (what
the WDR2004 refers to as client power). These mechanisms can be seen as mechanisms by which
ordinary citizens and/or civil society organizations participate in exacting and/or seeking accountability from service providers (agencies, frontline professionals) and local authorities. Examples of
these mechanisms are wide-ranging, from information dissemination strategies, public hearings at the
municipality, and participation of parents in school boards to more sophisticated instruments, such
as citizen performance score cards whereby citizens keep service providers in check by reporting their
assessment of performance/satisfaction to local and/or central government decisionmakers. Each case
study chapter provides conceptual clarifications as to what mechanisms of civic participation exist or
could be introduced for each thematic, participatory local governance (Chapter 2); project (Chapter 3,
MSIF2); or sector (Chapters 4 and 5 on education and drinkable water, respectively).
The primary audiences for this paper include influential decisionmakers in areas relevant to policy
design in the Moldovan government and parliament; EGPRSP-related stakeholders, especially government members of the Interministerial Committee for the EGPRSP and representatives from the donor
community and civil society (NGOs, research and policy institutes); governmental and nongovernmental practitioners, staff advising and/or supporting programs in the selected study areas (local governance, local development, public service delivery, especially in education and water services); and Bank
staff advising Moldovan policymakers and influential decisionmakers in areas relevant to policy.
A secondary audience includes academics; practitioners; and World Bank staff who have experience in governance, social development, infrastructure, and human development and who are not
actively involved in Moldova but have interest in learning from this study’s methods, results, and
policy options.

KEY ANALYTICAL AND POLICY FRAMEWORKS
Throughout this report, key analytical and policy frameworks will be clarified at the beginning of each
case study chapter (Chapter 2, Chapters 4 and 5). Following is a summary of the four main analytical
directions and their related sources on which the study has drawn.
(1) The first direction focuses on routes for improving performance in pro-poor service delivery. The
study builds on the WDR2004 and on an internal strategy paper that applies the WDR2004 to the spe-

9

10

C H A N G I N G T H E WAY O U R S E R V I C E S A R E G O V E R N E D ?

cific context of the European and Central Asia Region.10 Three principal accountability routes—an
“accountability triangle”—link service providers, citizens/clients, and politicians/policymakers:
z

z

z

Long route. Citizens hold politicians and policymakers accountable through voice, and they in
turn hold providers accountable through compact. Voice is the relationship between citizens/
clients and politicians/policymakers, and compact is the relationship between politicians/policymakers and service providers.
Intermediate route. Voice and compact relationships are evident at both the national and subnational levels. Thus, regional or local level officials are held accountable through an intermediate
route (Levy, 2004).
Short route. Citizens hold service providers directly accountable, through mechanisms of client
power.

By linking the various actors and dimensions of service delivery performance, these frameworks make
it possible to assess the enabling environment and effectiveness of mechanisms of civic participation.
The first direction helps to locate citizens’ voice and the receptivity of others to that voice, within a
broader operating context.11
(2) The second direction deepens the inquiry into the participatory elements of the intermediate
route at the local level by identifying key elements that promote transparent, participatory, and
accountable elected local governments. This is articulated in Chapter 2.
(3) The third direction explores key factors that facilitate or constrain the engagement of civil society in increasing transparency and accountability.12It was outside the scope and objectives of
this study to conduct a comprehensive analysis of the enabling environment for civic engagement
in Moldova. This type of analysis was conducted by the World Bank through the Association,
Resources, Voice, Information and Negotiation (ARVIN) framework in various countries.13 However, the findings of the study give weight to the importance of an external supportive environment for civil society, including adequate space for access and dissemination of information and
voice, and government support for effective, institutionalized mechanisms of civic participation or
decentralization legislation. For purposes of this paper, ARVIN’s internal factors were also helpful
in pointing to the need for civil society organizations to improve their own internal governance
structures and their ability to represent all major constituents, including the poor and the vulnerable. Achieving these goals can improve their legitimacy in encouraging and/or organizing civic
participation in the governance of service delivery.14

10. Levy, 2004. Selected countries include Albania, Kyrgyz Republic, Romania, Tajikistan, and Turkey.
11. This set of analytical directions does not claim to be comprehensive. To extract valid conclusions about the role of social
accountability in service delivery, it is necessary, for example, to make the distinction between holding accountable a policy that
aims to guarantee access to the service (rural water policy) and a policy that aims to increase the quality of service delivery.
12. In this report, “civil society” refers to a wide range of actors who can enhance voice in the governance of service delivery,
including nongovernmental organizations, community-based associations, users’ associations (parents’ or water users’ associations, for example), think-tanks, and an independent and constructive media.
13. See Thindwa and Monico, forthcoming. The Social Development Network developed the ARVIN framework to better
understand external and internal environments for civic engagement and promote measures to improve them. Examples of
countries include Albania, Ecuador, Mongolia, and Senegal. External determinants include the legal and regulatory framework,
the political and governmental context, sociocultural characteristics, and economic conditions. Internal factors include corporate governance, organizational endowment, and institutional legitimacy of civil society organizations.
14. These points have been argued extensively. See, for example, Goetz and Jenkins, 2005; Reuben, 2003; Pakulski et al, 2004.

CONTEXT AND OBJECTIVES

(4) A fourth direction of analytical attention has been on the inclusiveness of mechanisms for civic
participation that aim to strengthen transparency and relationships of accountability. Goetz
and Jenkins (2005) point to elite biases—and not only to corruption (or elite capture)—as causes of
accountability failure.15 As the authors argue, corruption is not the only reason why accountability
institutions fail to protect service users, including the poor. Accountability failures that particularly afflict the poor can stem from elite biases. The authors define bias as referring “to practices
that are not illegal or motivated by the desire for private benefit, but nevertheless involve allocative
or regulatory decisions that benefit already advantaged groups.” These biases may be intended or
unintended. Biases may simply reflect assumptions made by policymaking elites about client needs
and rights, and about which kinds of citizens possess the resources and skills necessary to engage in
accountability processes. Therefore, these biases are paradoxically harder to expose “and to excise
than sheer corruption or capture because they are often internalized and normalized.”
In the context of this research on service delivery, the study considered the extent to which biases
against the poor or other marginalized groups apply to existing mechanisms for transparency and citizens’ participation in Moldova. For instance, Chapter 4 on education examines how inclusive parents’
committees and associations are, and whether any biases exist in the way that members are selected or
meetings conducted that can discourage or omit specific social groups (such as the poor or less educated). As illustrated by the study, issues of bias are often rooted in non-state social institutions that
create and sustain inequalities. Overcoming unintended exclusion processes will require considerable
training and awareness-raising efforts on the part of civic groups themselves.

METHODOLOGY
The methodology for the study adopted a case study and stakeholder-oriented approach. As detailed
on pg 00, the research team elected to narrow the focus of primary data collection to four case studies: (a) overall mechanisms of accountability of local government to local citizens, and accountability,
transparency and participation around (b) the Moldova Social Investment Fund, (c) primary education, and (d) water supply services. The methodology consisted of three main phases:
1. Identification of key issues related to bottom-up governance and service delivery in Moldova.
This phase focused on developing the knowledge base for the study, including gathering relevant
background analytical, regional, and country information; and identifying gap areas in need of
further exploration. This knowledge gathering took place through (a) a desk-based review of secondary data on service delivery and local governance in Moldova; (b) desk-based inter views with
a sample of task managers and other Bank staff working on operations and analytical work related
to governance and service delivery; (c) field-based exploratory interviews with key participants in
Moldova, including donors, think tank representatives, central and local government officials, and
service providers; and (d) desk-based literature review of best practices for accountability and citizen participation in service delivery. The results of this phase were used to design the methodology
for primary data collection.

15. Corruption refers to “the illegal use of public power for private gain–but also other forms of undue influence that do
not, technically speaking, constitute corruption in that they stem from the intimidation faced by officials (from, for instance,
politicians and the criminal underworld) rather than from an interest in direct pecuniary gain.” (Goetz and Jenkins, 2005).
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2. Primary data collection. Each case study is derived from field-based investigations in both rural
and urban sites in three districts of Moldova, for a total of 6 study sites.16 The criteria for choosing
these districts included (a) the presence of Bank instruments/projects related to education, water,
and MSIF; (b) regional diversity (the three districts chosen were geographically distinct, and located
in the north, center and south of the country); and (c) diversity of factors related to accountability
and citizen participation, including ethnic and linguistic mix of residents, political affiliation of
local government, local infrastructure and economic development, and availability services.
Given the exploratory nature of the study and the sensitivity of many of the issues involved,
qualitative research tools, including semi-structured interviews and focus groups, and nonparticipant observations were deemed most appropriate for this study. A local field research team was
hired and trained to conduct these events, based on a designed research guide. Questions were
developed in collaboration with the field team and qualitative research experts, and were piloted
in the field prior to use. Interviewees were identified through the assistance of key participants.17
All interviewees were assured of anonymity and confidentiality prior to their participation in the
study. Their names and personal details do not appear in this study and were not shared beyond
members of the study team.
In each of the 6 sites, a minimum of 3 focus groups and 27 interviews were undertaken with
service users; service providers (such as teachers, water service technicians, and members of SIF
implementing agencies); local government officials; and civil society representatives. These numbers were chosen because they were large enough to capture local issues at each site and allow
for inter-site comparisons, while still being feasible, given the study constraints. Yet, while these
minimums were chosen to ensure an adequate scale for the investigation, they were kept flexible to
allow for follow-up interviews with respondents and for issues emerging during the field work to
be included in the study.
3. Data analysis. On completion of the primary data collection, both literal interview reports and
overall thematic reports were prepared by field workers. These reports were analyzed by hand-coding to highlight formal and informal accountability mechanisms in place, the effectiveness of these
mechanisms of accountability, the opportunities and constraints that affect citizens’ participation
in these mechanisms, and feasible lessons and recommendations for improving the accountability
of services in Moldova. Preliminary results were discussed with field workers, World Bank colleagues, and external experts. Policy implications were developed in a consultative manner through
exchange with these groups.

16. To maintain the confidentiality assured to respondents, this study refers to these sites by letters and numbers in random
order. Quotations gathered during the research are referenced in this report with a notation denoting the site from which the
quote was collected and its internal identification number.
17. Including World Bank colleagues, local government officials, civil society representatives, local shopkeepers, postmen
etc. The majority of interviews were conducted in Moldovan, with a small number also conducted in Russian. Field workers
kept detailed notes of all interviews and when given permission, taped interviews to aid in report preparation.
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How Participatory
Can Moldovan Local
Governments Be?
Sometimes it is possible to succeed in something without money,
but with people’s help.
—Village mayor
As long as rayons are not included in strategic planning exercises themselves
and do not have their own strategic plans, we will always face problems
—Village mayor

W

orldwide experience suggests that, all other variables staying
equal, efforts to build participatory local governance offer strong
potential for more effective and equitable delivery of services
(Levy, 2004; IIED, 2004; World Bank, 2001b, 2003b). There is no one-size-fits-all
policy to increase the transparency and accountability of elected local governments. However, successes suggest that, to promote these two goals, elected local
governments, service providers, and citizens must be supported by an enabling
environment that maximizes positive incentives and limits constraints to them.
Both formal and informal power and leadership dynamics should affect decisionmaking, trust building, and service provision to effectively promote the longer-term goal of local participatory governance. As in other transition countries,
local power dynamics are still evolving in Moldova, where the locus of local
power is moving from collective farm structures to elected local officials (Dudwick and others, 2004). Therefore, a better understanding of these dynamics
should provide useful insights for strategic directions, especially at a time when
the Government of Moldova prepares for EU integration, and consequently for
adequately preparing local authorities for their future roles.
This chapter explores the enabling environment for building more transparent, participatory, and accountable local government in Moldova based on the
experience and perceptions of key stakeholders. The chapter briefly provides
contextual and conceptual clarifications, especially those associated with the
intermediary route of accountability that was referred to in Chapter 1. It then
summarizes study findings in response to the three following questions:
13
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BOX 21 Financing of Local Governments for Service Delivery in Moldova

The financial relationship among the local, district, and central authorities is governed by the Law on Local Public Finances, and expenditure
assignments are determined according to the specific mandates of local
and district governments. The transfer of funds from the central to the
district governments is based on a formula that takes into account
the expenditures, revenues, and population of the district. In turn,
district authorities disburse a portion of these monies, calculated on
a per capita basis, to the local government authorities within their
jurisdiction. These payments are usually made up of the tax revenues
collected by local officials, including property tax and a percentage
of business income tax. Monies are remitted to the district, and a
proportion is then returned to the local government in the form of
a transfer. IDIS Viitorul, a Moldovan research group, notes that, of

Q

Q

Q

14 local taxes and fees, revenues from only 4 are employed at the
local level.
Local budgets are drafted by the mayor and local council but must be
approved by the district council and reviewed by the finance department of
the district. There is a lack of consultation in this process. Since the Ministry of Finance sets specific per capita formulas for education and culture,
local authorities are limited in the expenditures that they can include in
developing local budgets. Expenditures other than those allowed by per
capita calculations are unlikely to be covered by transfers from the district
government. Local governments are required to submit a balanced budget; no budget deficit or surplus will be approved.
Source: Catrinescu and Deane, 2004; IDSI, n.d.

What opportunities exist for strengthening transparency, civic participation, and accountability
relationships between citizens and local governments?
Do mechanisms for promoting these outcomes already exist in Moldova, and how effective and
inclusive are they?
What constraints and/or challenges exist to increasing the effectiveness of transparency, civic participation, and accountability mechanisms?

The findings of this chapter are principally based on interviews with over 25 local and district government officials from 6 localities, as well with as citizens, service providers, civil society organizations,
and donor agency representatives.

OVERVIEW OF CONTEXT AND FRAMEWORK
An independent nation since 1991, Moldova has undergone several administrative reforms during
the last past decade. In 2003, Moldova’s system of 11 regional judets was converted into a two-tiered
system of subnational government comprised of 33 districts (rayons), made up of 918 mayoralties.18
Districts typically contain 40 to 50 villages and towns but range from a minimum of 10 mayoralties
to a maximum of 75.19 Local governments include a mayor, a local council, and mayoralty employees
(such as agricultural or youth specialists) in proportion to the size of the community.20 Current local
administration officials were elected or appointed to their posts in May 2003 for 4-year terms (Catrinescu and Deane, 2004).
Mayors are the only government authority in Moldova elected directly by the people. Local councils, like district councils and parliamentarians, are elected by party lists. Local officials report directly
18 Technically, there are 32 rayons (or districts) and 1 autonomous territorial-administrative unit (Gagauzia).
19 According to Moldovan law, both district and village/town authorities are considered local government. In this note, a
distinction will be drawn between these two subnational authorities. Village and town governments will be referred to as “local
authorities,” and rayon governments will be referred to as “district authorities.”
20 While larger communities will have a vice-mayor, smaller communities do not.
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TABLE 21 Government Mandates for Service Delivery in Moldova
Level of government

Sector

Education

Areas of responsibilities

Central (Ministry of Education)

Develops education policy, manages the preparation of and approves curricula, prepares and approves all assessment and examination materials, manages the production of textbooks

District

Operates lyceums (upper secondary schools), orphanages, and public boarding schools for vulnerable children
(such as children with disabilities) and technical schools, provides the methodology of education

Local

Operates pre-schools, elementary and secondary schools (high schools), musical schools, and other educational
institutions

Central (Ministry of Health)

Responsible for the overall health of the population; develops health policy; manages directly the tertiary health
system; and is involved in inspecting the quality of healthcare, collecting performance indicators, training and
retraining healthcare specialists, and maintaining lists of pharmaceuticals (World Bank, 2003a).

District

All health care provision

Social
Services

District
Local

Both mandated to provide social assistance and protection, particularly to the unemployed. Additionally, district
authorities are tasked with maintaining sanitary and social institutions.

Utilities

Central

Is the regulatory authority, inspects the quality of water through the sanitary and epidemiological agencies

Local

Mandated to build and maintain electricity, water, sewage, and garbage collection systems

Health

Source: Catrinescu and Deane, 2004.

to the district administration. Monthly reports are sent by both mayors and mayoralty accountants to
the district, with more comprehensive reports delivered quarterly. In addition, district officials may
make regular visits to villages. The formal decisionmaking power and financing of the different levels
of government are enumerated in various laws (Box 2-1).
It is outside the scope and purpose of this study to provide a detailed analysis of Moldova’s decentralization process and delineation of responsibility for the delivery of key public services. However, it
is important to locate the scope for transparency and civic engagement at the local level within broader
local government dynamics. To review these dynamics, this study has drawn partly on the framework
used to analyze the institutional setting for the “intermediate route for accountability” – between citizens and subnational levels of government–that is associated with decentralization processes (Levy,
2004). This intermediate route does exist in Moldova, where considerable responsibility for services
has been decentralized to local governments (Table 2-1).
According to the framework adopted by this study, three main sets of intermediary accountability
relationships seem key for local service delivery and for decentralization to credibly strengthen citizens’ voice and receptivity to this voice (World Bank, 2003b: chapter 5; Levy, 2004; and Blair, 2000).
These relationships are summarized below:
Q

Q

Sub-national electoral voice. Citizens first must be able to directly hold local government accountable through fair and transparent elections.
Beyond elections, a range of other mechanisms of voice (within local-level arrangements for service delivery or local government decisionmaking) and voice-enhancing local actor groups (civil
society, media) are needed to strengthen accountability relationships. Local government initiatives
for transparency and interaction such as public meetings, opinion surveys, and formal grievance
procedures; and voice-supporting agents including civil society organizations and the media all
make it possible for citizens to express their needs and preferences to local governments and service
providers.
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TABLE 22 Assignment of Revenues and Responsibilities to Subnational Governments in Transition Countries
Assignment

Moldova

Education: Assignment
of responsibility
… of revenue
Health:
Assignment of
responsibility
… of revenue

Romania

Turkey

Kyrgyz

Extensive

Extensive

None/
marginal

Someambiguous

Some-ambiguous
Some

Limited
None/
marginal

None/
marginal
None/
in transition

Some-ambiguous
None/
marginal

None/
marginal
Extensive

None/
marginal
Extensive

Shared

Shared
(de facto)

[no data]

Water:
Assignment of
responsibility

Extensive

… of revenue

Limited

None/
marginal
[no data]

Albania

Shared-ambiguous
Shared-ambiguous
Shared-ambiguous
Shared-ambiguous
Formally
extensive,
de facto
ambiguous
Extensive

[no data]

Sources: Levy, 2004; Authors, based on Catrinescu and Deane, 2004.

Q

The center–local compact, that is, the accountability relationship between central and local governments, also should generate positive incentives for participatory local governance. This center–local
compact encompasses but is broader than traditional fiscal and administrative decentralization. It
can take a variety of forms (Levy, 2004). Devolution is an arrangement in which power for decisionmaking and resource allocation is fully transferred to the local level, which becomes the terminus
of accountability. Delegation involves a less thorough transfer of responsibility in which local levels
oversee service provision but remain accountable to the national level for performance. Deconcentration is direct service delivery arrangements between central government agencies and local-level
service providers, bypassing local governments almost entirely. Because it maintains power at the
central level, deconcentration is not a form of decentralization. Each of these three forms of center–local compact varies in terms of its assignment of roles, fiscal arrangements, and regulatory
frameworks. Table 2-2 compares patterns of center–local compact in Moldova with those in four
other transition countries.

As shown in Table 2-2, the Moldovan context is consistent with patterns in other countries in the
Region:
Q

Q

Q

Delegation is the predominant form of decentralization. Even in cases in which responsibility is
nominally “devolved” to the local level, the absence of commensurate decentralization of resources
prevents true devolution.
In a pattern familiar in many parts of the world, locally elected municipalities have extensive
responsibility for water systems (Chapter 5).
As in Romania and Albania, a substantial role has been mandated for local authorities in education,
with some responsibilities continuing to be shared with district and central governments. However, in each of these countries, funding arrangements continue to result in an imbalance between
assigned responsibility and available resources in the education sector (World Bank, 2005b).
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Q

In health, there is no shift of responsibility toward elected local governments in Moldova. It is particularly for this reason that the health sector was not considered for this bottom-up study.

As these examples of center–local compact patterns suggest, the enabling environment for local governance–including administrative, regulatory, and fiduciary frameworks – can positively or negatively affect the incentives for transparency, participation, and accountability in local governance.
Elected local governments may try to be accountable to their citizens and responsive to their needs
and concerns with regard to services, yet not be fully successful if they have little power and flexibility
in decisionmaking. The formal authority of local governments can be undercut by a myriad of ex-ante
controls imposed by central and/or regional governments, from approval of local budgets and plans to
discretionary budget transfers. Some of these challenges are discussed in the context of study findings
in the last section of this chapter.

OPPORTUNITIES FOR BUILDING PARTICIPATORY LOCAL GOVERNMENTS
Drawing on the framework outlined above, this policy study points to various opportunities that are
available to strengthen transparency, civic participation, and accountability in local governance in
Moldova.
First, the existence of electoral voice as a relationship of accountability between citizens and local
governments provides the necessary entry point for strengthening local governance. Local elections
are held every four years, and citizens are able to directly elect their mayors.21 Local councilors are
chosen in proportional voting based on party lists, but in some municipalities are assigned to represent a specific street or sector of a village or town, thus giving citizens a specific individual to whom
to address their concerns.22 To be fully effective as accountability mechanisms, direct local elections
must be free and fair (Blair, 2000: 27). In this regard, concerns from the donor community and governance assessments of the 2003 local elections point to the potential for improvement for the next
local elections.23
Second, potentials also exist for voice-enhancing actor groups (civil society, media) to play a major
role in other mechanisms for transparency and civic participation outside of and between elections.
Media organizations–print, radio and television–have an important role to play in strengthening the
transparency and participatory nature of local governments.24 Private and government-owned media
21. The most recent local elections were held in May and June 2003. Due to changes in the system of local and regional
administration, the number of elected mayors grew from 628 in 2000 to 892 in 2003. In the same period, the number of local
councilors almost doubled (from 6,417 to 11,935).
22. By law, local councils are required to meet every 3 months; in practice many meet more often as local business dictates.
In larger towns, monthly council meetings are standard. These meetings are open to the public, although some citizens often
are unaware.
23. Local and regional elections in 2003 “were described by international observers as meeting basic international standards but causing concerns in numerous areas” (Freedom House Report on Governance in Moldova 2004, 13). The OSCE’s Office for Democratic Institutions and Human Rights and the Council of Europe’s Congress of Local and Regional Authorities of
Europe monitored the two rounds of May 25 and June 8 2003. No elections took place in the breakaway region of Transnistria.
The Communist Party emerged victorious, winning 367 of 892 mayoral positions (42% of the vote).
24. As the WDR2004 (World Bank, 2003b: 78) highlights, an active and independent media can strengthen mechanisms of
voice. Blair (2000: 27) similarly argues that for accountability, there must “be ways to publicize citizens’ views and uncover goodor wrong-doing in local government.” He sees one of the main roles of the media as making political news public and notes that
“only if people know what is going on, good and bad, can they hold their government accountable” (Blair, 2000: 29).
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outlets play a valuable information-sharing function in many towns in the country. Many of these
media outlets publish updates from mayors and local councils in newspapers or broadcast them on
the radio. The study found that, in some communities, these media outlets go even further, providing
and contributing to enabling environments for citizens and civic groups to express their views on the
work of local governments.
In addition, incentives and potentials exist for a wide range of other civil society organizations to
make inputs into processes of local governance addressing service delivery issues.25 While civil society
in Moldova is still young, both internal and external entry points already can be found:26 In terms of
the external factors, the Law on Public Associations is imperfect, but the overall legal environment for
registering new community-based organizations and/or NGOs at local level appears to be permissive.
Additionally, various donors have dedicated specific interest and resources to strengthen and promote
the development of civil society, including users associations and local NGOs. Key internal factors may
be summarized as follows:
Q

Q

Citizens have a major incentive to participate in areas of local government responsibility when they
perceive an opening to improve these services. Promoting civic engagement in sectors in which
citizen interest is strongest also can encourage citizen participation. While this study specifically
explored transparency and participation in the education and water sectors, interview feedback
suggested strong citizen interest in other services as well. The most commonly cited was roads, followed by community cultural and youth services, 27 gas/heating, and garbage/waste management.
Service users’ associations already exist in multiple sectors and illustrate the potential for consumers to play a greater role in decisionmaking processes. Parents’ associations are common in the
education sector (Chapter 5), and are a small but positive trend in the rural water sector (Chapter 5).
As discussed in the next chapter, community-driven projects such as the MSIF have shown that citizens can break the tremendous social isolation and overcome the feelings of collective mistrust that
began during the Transition. Finally, innovations, such as the development of local youth councils,
show that, even without substantial resources, agents of voice can be found in the smallest localities
and among the least powerful actor groups (Gomart, 2002). While only a fraction of the estimated
2,000 NGOs in the country are active, some 24 to 36 with good capacity and links to district and
international NGOs have emerged. Despite a difficult start, NGOs have taken an active part in the
development of the Economic Growth and Poverty Reduction Strategy Paper (EGPRSP).

Third, and despite imperfections in the central–local compact, local governments have inherited the
responsibility for the delivery of several key services. Combined with the presence of sub-electoral
voice, this responsibility gives strong incentives to mayors to respond to the most pressing needs of
their constituents. In this context, local governments often are eager to learn and apply new approaches
to local development—whether related to transparency, accountability, or civic engagement—if these
approaches can be applied to local fundraising and community problem-solving. For example, the
experiences of projects in Moldova, including MSIF1 or the USAID Local Government Reform Project
25 While highlighting the potential of civil society as an entry point to improved local governance, this study recognizes
that many constraints and challenges exist to build an appropriate enabling environment for civic engagement in Moldova.
Chapter 6 offers strategic options for addressing this issue, specifically as relates to the role that civil society organizations can
play in promoting improved local governance and service delivery.
26 The approach of separating external and internal factors for the enabling environment for civic engagement derives
from the ARVIN framework (See Thindwa and Monico, forthcoming).
27 Youth services (including creating employment to social opportunities) were highlighted as important to stem the rapid
out-migration of young people from Moldovan villages.
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BOX 22 The USAID Local Government Reform Project

The Local Government Reform Project aims to “increase the autonomy,
efficiency, responsiveness, accountability and transparency of local governments in Moldova.” Funded by USAID, the Project has worked in 60 villages
across the country in partnership with communities, local governments,
and groups including the UNDP Local Agenda 21 project, the Moldova Social
Investment Fund, and the Association of Mayors and Local Communities in
Moldova. The Local Government Reform Project has engaged in a range of
activities that target local capacity building:
Q

Q
Q

Q

Q
Q

Q

Community strategic planning. Support to local governments and citizens
to cooperate on the development of strategic plans for community socioeconomic development
Fiscal decentralization technical assistance. Training and computerization
on budgeting, cost accounting, tax collection
Municipal services improvement support. Training and microproject grants
to pilot municipal services management models from other parts of the
world
Civil Society Organizations training Workshops and research to help build
capacity among civil society groups and to promote transparency and
greater citizen engagement
Developing the capacity of Local Councils. Training and learning resources
for some 1,200 recently elected local officials
Public hearings. Training sessions for local officials and public employees
and preparation of necessary materials for the convening of public hearings
Asset management. Pilot projects on inventory and accounting for

Q

Q

municipal property
Local government legislative reform. Identification and analysis of local
government issues that would benefit from legislative reform and drafting of reform proposals
Local government information network. Improving information exchange
among local governments through the establishment of internet connections and web-page hosting.

Many important lessons for increasing the accountability of local governments and local services to citizens can be gleaned from these activities of
the Local Government Reform Project. Some of these lessons include:
Q

Q

Q

Q

The improvement of municipal services (including water, heating and
waste management) is at the heart of the strategic goals of many local
communities.
Citizen hearings are a promising tool for increasing citizen participation
in local governance. With training and support, local officials can be very
open and willing to encourage such hearings and often even spearhead
the process themselves.
Local councils are an often overlooked actor group in terms of donor support, and capacity building for newly elected councilors can be especially
important in broadening mindsets.
With training and technical assistance on asset management, the financial sustainability of local governments can be improved.

Source: USAID, 2004.

(Box 2-2), have illustrated that mayors can be both motivated and innovative in approaching community problems and in fostering greater civic engagement with local governance. (See section on
existing mechanisms of voice outside elections and citizen–local government interface and Chapter 3
on the MSIF experience.)
Fourth, data gathered in this study confirmed that local governments were an important and accessible resource for citizens on service issues. This includes services for which the local administration is
not actually responsible.28 Moreover, mayors and local administration employees (such as technicians
and engineers) were regularly cited in interviews as among the first groups to whom individuals experiencing difficulties would contact, often outranking even friends and family members. As one local
village official explained, “The people see the solution of their problems in the local public administration. Even if the problems do not refer to the competence of the mayor’s office, the people still apply
them there anyway” [Case Study EG 18]. These perceptions from citizens confirm the promise of the
intermediary route for accountability.

28 These findings are consistent with those of the regional study, “The Economic and Social Effects of Land Reform and
Farm Restructuring,” by Dudwick and others (2004).
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Fifth, the formal commitment of the Moldovan government to increased local government autonomy is a promising opening for strengthening local governance and additional external resources
already are available from donor agencies that are actively committed to this agenda. The current
World Bank Country Assistance Strategy for Moldova sets out to “mainly support interventions at the
local/community levels in rural areas and small cities employing a community-driven development
approach that relies on the strong involvement of communities, community groups, and local government authorities (World Bank, 2004a: 24).” Other large donors, including DFID and USAID, are
providing support and funding to locally based development and governance initiatives.
Thus, numerous opportunities already exist for strengthening transparency, civic participation,
and accountability in local governance in Moldova. Perhaps the final and most important opportunity
is the foundation for accountability that has been laid by existing mechanisms and the wide range of
stakeholders involved in them, as discussed in the next section.

POTENTIALS AND LIMITATIONS OF EXISTING MECHANISMS
Study findings confirm that a range of formal and informal mechanisms of increasing transparency
and civic participation in the work of local governments exist in both rural and urban communities in
Moldova. This section enumerates some of these many mechanisms and consider to what extent they
succeed in promoting more transparency and participation in local government decisionmaking. To
be considered successful, these mechanisms should be able, among other elements, to strengthen the
voice of a large number of citizens, including the poor and marginalized and, correspondingly, promote
the receptivity of local officials to respond to the needs and preferences voiced by their constituents.
Outside of direct elections, open community meetings at which local officials and community members discuss local community business were found to be the most prominent formal mechanisms to
enhance transparency and participation.29 Meetings took place in all six of the communities studied.
By law, these community meetings should be held at least once per year; in all but one of the study
sites, they were held more frequently. In villages, information about meetings is posted at the mayoralty and generally transmitted by word of mouth and phone trees. In cities and towns, media outlets
including newspapers, radio, and television also are used. Both citizens and government officials cited
these meetings as events through which information on local services and the work of government
was shared.
In terms of their effectiveness, the study pointed to the following main shortcomings:
Q

Q

Q

Attendance at community meetings was more frequent in rural areas, where interviewees knew of
meetings and were likely to have attended in the past.
In urban sites, meetings were open to the public by law yet usually were attended on invitation only.
People felt little connection with the issues discussed at these meetings.
Greater attention to the timing of meetings is required, so that meetings are held on weekends and
after work to permit maximal attendance by citizens.

A second common mechanism is direct interaction with the mayor and mayoralty staff, both formal
and informal. Citizens were found to voice their concerns by visiting the mayoralty or mayoral officials to gain information or make a request. All mayoralties in the study sites had office hours during
29 In cities and larger towns, meetings are generally held at the mayoralty itself. In villages, they are held outdoors (weather
permitting), or in the school or cultural center (likely the only buildings able to accommodate a sizable group of attendees).
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BOX 23 Using the Media to Share Information with Citizens: Cahul, South Moldova

The media is a powerful means through which local governments can share
information with their constituents and increase the transparency of their
budgets and overall decisionmaking processes. The following is an account of
the spending of the Cahul mayoralty during fiscal year 2003 excerpted from
a local Cahul newspaper:
The expenditure side of the budget was approved for 20648.1 thousand lei
and was 100% fulfilled. The main part of this amount is for the financing of
pre-school, elementary and secondary schools and other educational institutions, totaling 16277.8 thousand leis. All together, 1300 people work in
educational institutions, 1404 children attend kindergartens, 830 children

attend primary schools, and 5272 children attend secondary school.
The cost for providing children with school meals in 2003 was 950
thousand leis… The cost for salaries in pre- through secondary school
institutions consisted of 11038 thousand lei. There is a very high cost
in supporting these school facilities and for paying for their communal
services. In 2003, this cost was 4393.1 thousand leis. I want to point out
that during 2003, works were completed to install meters for all types of
services, which cut down costs of water, heat and natural gas.
Source: Cahul Express, 2004.

which citizens could come to discuss issues or concerns with staff. 30 Interactions between citizens
and local officials were not limited to office hours, and all mayoralty staff claimed to receive citizens
whenever they came to the office. Citizens also regularly meet informally with mayoralty staff. Particularly in rural settings where a mayor and mayoralty staff are part of the community and known by
all of its citizens, they are approached with complaints or requests at home or while riding on the bus
or walking down the street.
In terms of the effectiveness of this mechanism to promote transparency and civic participation,
the study pointed to the main following points:
Q

Q

Q

Complaint procedures had been institutionalized and were working well in at least 2 of the 6 study
sites but were completely lacking in others.
Where formal procedures exist for dealing with direct complaints, officials are likely to respond.
However, not surprisingly, they were able to resolve issues only when they possessed the requisite
power and resources.
Collective action pays off. Issues over which numerous complaints are received or by which a critical
mass of citizens are affected are more likely to elicit responses from local officials.

Third, information sharing offers good potential through local news and the media. In rural areas,
common tools for information-sharing with citizens included billboards posted in public places, such
as the mayor’s office and schools. In urban areas predominantly, local government officials also disseminated news on the work of the mayoralty, recent council decisions, and upcoming mayoralty
events through local newspapers, both government-funded and independent, as well as radio and television (Box 2-3). In one urban center, the study noted that televised roundtables in which local officials
provided updates of their work and took live phone calls from citizens to exchange information and
views took place several times per year.
A major achievement of transparent and constructive use of the media was to provide an important
outlet for the bi-directional flow of information between local government and citizens in urban areas.
30 Different mayoralties had differing office hours and made differing personnel available, including the mayor, vice-mayor, secretary of the mayoralty, and mayoralty specialists (water officers, agriculturalists, youth officers). In the city of Cahul, for
example, the mayor and vice-mayor have office hours on alternate Mondays while specialists have weekly office hours, posted
on a billboard in front of the mayor’s office.
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Citizens were provided with not only information on local government activities but also nascent fora
in which to make public their questions, requests, and opinions to government and service providers.
One urban mayor highlighted the importance of feedback and commentary from citizens in newspapers and on local television for his mayoralty team to know when the city is running well and to gauge
the citizens’ concerns. However, the study also raised areas of concern. The use of the media is still
limited largely to urban centers, and media tend to be still largely owned or controlled by government
officials.
Strategic planning processes are being introduced in Moldova. They include innovative mechanisms
such as public hearings and participatory budgeting. They have been promoted in Moldova via donor
programs such as the UNDP’s Local Agenda 21 Project and the USAID Local Government Reform
Project. They are also being considered under the MSIF2 project. Donors such as USAID report that
local governments have been opened to strategic planning processes, and useful lessons can be drawn
from the USAID project (Box 2-2). However, these processes, especially participatory budgeting mechanisms, have only been enacted in a small number of communities, none of which were part of the
selected study sites.

Local Government Mechanisms to Promote Participation Remain Inadequate
Overall, the study suggests that existing mechanisms of transparency and participation suffer from
four main limitations in terms of increasing the ability of citizens to express their priorities to their
local officials.
First, transparency is growing around substance but remains poor on process. Citizens in rural communities attend community meetings and hear of local government decisions via word-of-mouth. Nevertheless, great uncertainty still exists on the extent to which local officials are responding to citizens
in the decisions they make, as opposed to being motivated by resource and information constraints,
technical considerations, or directives from the district. One may speak of emerging participatory
local governments, but civic participation remains largely informal, ad hoc, and limited in scope.
Second, this limitation is magnified by the vacuum of information about the role and responsibilities of local councils. While local council meetings are nominally open to the public, only 1 of the 77
citizens interviewed for the study mentioned their local council at all, and not a single interviewee had
attended a council meeting. The results of this mechanism in promoting transparency in urban settings are even less pronounced, with few citizens attending town meetings, and many unaware of the
identity of local council members or often the mayor himself.
Third, information sharing is not systematic and tends to be adopted by local governments only
when there is a concrete resource incentive to do so. Mechanisms that have been most effective in promoting transparency and information sharing have tended to be those facilitated by external actors,
such as NGOs and donor agencies. None of the study sites had examples of participatory community
planning or budgeting outside of the realm of the World Bank’s SIF program. The incentives for information sharing and transparency also include furthering political agendas. Both citizens and local
government officials interviewed in the study recognized that local government communication with
citizens was augmented during election campaigns.
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Fourth, more attention needs to be given to ensuring that participation includes all citizens. The
study found good overall participation of rural communities in meetings organized by the mayoralty.
However, no evidence was found of specific efforts to actively encourage or ensure the participation
or input of excluded groups of citizens, such as the very poor, the disabled, and the socially marginalized. For instance, citizens selected to represent others on committees (such as the SIF implementing
agency) often tended to be the wealthy or social elites, such as former collective farm leaders. While
these findings do not mean that local government officials and civil society partners are not willing to
foster broad-based participation, many of them are unaware of the constraints facing disadvantaged
groups and of the importance of specifically targeting these groups in information and participation
campaigns. Increasing efforts to ensure widespread participation of citizens and introducing tailored
information strategies can reduce unintended elite biases in the short term and contribute to avoid
“elite capture” of local resources and opportunities in the long run.31
Along the same lines, tailored mechanisms need to be developed for information sharing and transparency in rural and urban sites. In urban sites, where few respondents had ever attended a community meeting, more investments need to be made in reaching out to citizens and inviting them
to attend meetings, whether through direct mailings or media campaigns. A first step could be to
undertake public education campaigns to familiarize citizens with their local representatives and their
responsibilities. In rural sites, community participation in local meetings is generally already high.
Nevertheless, since local media outlets rarely exist, greater attention needs to be paid to stimulating
bi-directional information sharing between local governments and citizens. Some villages have begun
to benefit from a recent project of the Moldovan NGO CONTACT, which funds the development of
municipal newspapers in villages that can publish all the news of the locality. In Zberoia village, which
has been supported by the MSIF program, the monthly village newspaper, which is delivered free to all
homes by local children, includes community meeting summaries, local council decisions, and school
news. Expanding such programs can provide a valuable service to rural communities and increase the
potential for rural citizens to hold their local governments accountable for their actions.

BROADER CONSTRAINTS AND CHALLENGES
As detailed above, the effectiveness of existing mechanisms to improve the transparency, participation, and accountability of local governments to citizens has been mixed; and cutting edge mechanisms have not been introduced on a massive systematic scale. These limitations need to be located in
the context of broader formal and informal dynamics in both state and non-state arenas, which were
uncovered by the study and are summarized below.

State-Related Issues and Dynamics
A series of constraints identified by the study relates to the highly personalized and discretionary
nature of local government decisionmaking. Especially in small communities, local government officials were regularly found to be in situations of conflict of interest—unrecognized by them—in which

31 These findings give weight to the argument raised by Goetz and Jenkins (2005) on accountability failure due to elite
biases.
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they had a dual role as a local official and a service provider, or had overly close ties to service providers
who reported to them. Numerous municipal posts are filled by appointment by the mayor.32
In terms of the culture of governance and who should be included, the study also pointed to elitist attitudes of most local government officials toward the poor, and perceptions of the “deserving”
and “undeserving” poor. Officials often rely on their preconceptions of what vulnerability means and
which citizens merit their assistance (pensioners and widows do, for example) with no common, formalized, and transparent framework for their decisions.
However, most of the broader challenges raised by the study relate to the patterns of the center–local
compact (see pg 19).
First, the Law on Local Public Administration does not unequivocally specify and distinguish the
mandates and resource allocations for district and local authorities.33 Overlap persists, particularly
in the areas of socioeconomic development, provision of social assistance, and ensuring public order.
Additionally, district authorities are tasked with coordinating initiatives such as youth activities, with
local government, although the limits of such coordination are not specified.
Second, the center–local compact seems to offer few incentives to elected local governments to enact
mechanisms of transparency and participation or to orient their investments toward community
priorities, even though, formally, local governments have both upward accountability to district and
federal officials and downward responsibility to their constituents.34 A particular risk occurs in contexts in which acute financial shortages exist. In this circumstance, the prime motivation of local officials may be to engage in activities that allow for maximal capture of rents and financial or patronage
opportunities.
Third, most local governments are confronted with strong limitations on financial and human
resources. The financial constraints faced by many local officials pose a serious threat to improving
the delivery of services at local levels. Resource limitations (inadequate budgets and poor opportunities for revenue generation) were the constraint most commonly cited by the local government officials
in the study. Village investments often are ad hoc. Since mayoralties lack ongoing investment plans,
when additional funds are located, they are spent immediately so as not to be lost to the district. Small
communities often are particularly badly hit by financial constraints. Budget transfers are calculated
on a per capita basis, which often barely covers fixed costs (from heating to salaries) leaving no funds
for variable costs.
Fourth, serious knowledge and experience limitations also constrain responses to citizens’ priorities.
These limitations relate to administrative, technical, financial management, planning, and leadership
skills. In the words of one local councilor, “People are willing to participate. All we need is money
and more information. One has to know more to be able to do something… There are no sources of
information. The web is exciting and an excellent source to draw one’s information from, but we have
none [internet access]” [Case study F22]. Attracting qualified staff is also a challenge for many mayoralties, which offer low and declining salaries, ongoing cut-backs, and the likelihood of interruptions in
32 While it would be difficult to assess the extent to which nominations are made based on patronage as opposed to merit,
the existence of these discretionary appointments, when coupled with poor mechanisms of transparency, can pose a serious
obstacle to local government accountability.
33 This law enumerates the mandates and decision-making power of the various levels of government. Amendments were
made in the context of the 2003 Public Administration reform but areas for improvement persist.
34 The next section highlights one example of this trend, in which district officials prevented local government officials
from publicly disseminating the mayoralty budget among local citizens.
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pay. Both small villages and large cities included in this study had experienced long periods of salary
arrears for workers including teachers, doctors, and police.
Fifth, the nature of formal and informal relations between elected local governments and district
administrations tends to generate an overall negative environment.
Q

Q

Q

Q

The realignment of district authorities in 2003 from 11 judets to 33 districts magnified oversight
of the activities of local governments by the district level while it reduced the tax base of each
district. The result has been to make districts more financially reliant on the central government.
This legislative reform has had a significant impact on local–district government dynamics.
The overall trend evidenced by study findings is of district officials who often crossed borders
between required oversight and excessive control or harassment.35
Dynamics associated with intergovernmental transfers are not exempt from undue political
influence. Interviews with local government officials suggested that financial disbursements
from the district authorities to individual municipalities may depend on the nature of an individual mayor’s personal ties with district authorities and, often, on his/her political affiliation.
To quote one local official of the district council, “If the person is from the same party as me, I
might get some help” [Case study E13]. In another district, a village mayor explained his experience of having his budget reduced because of his party affiliation, “Last year, the rayon council,
when the budget was planned, allocated us only 25% from the collected land tax. I saw the list
of mayors from the rayon. Where the mayors were communists, the allocations from the budget
were 100%, while all the rest had only 25%” [Case study C18].
Overall, district officials’ attitudes were found to provide little support for transparency and participation. Local government officials are in the position of relying on the district for financial transfers. Thus, when faced with resistance from the district, they rarely are able to adopt mechanisms to
promote accountability. One illustration of this conflict concerned the desire of a town mayor and
local council to publish the town budget to be more transparent with citizens. The budget showed
a shortage of funds available as compared to funds required. Since it is not legal to adopt an unbalanced budget, the local officials were told by their district that they were not allowed to publish the
budget. Local officials who go against the wishes of the district risk losing portions of their budgets
which often are handed out along party lines. Since no deadlines exist for financial transfers, local
governments also can suffer long delays in receiving the funds due to them. Moreover, by calling
local officials in to attend meetings, the district level can put significant time and resource pressures on local officials, impairing their ability to focus on local needs.
Similarly, the lack of local governments’ autonomy to set local budgets limits the feasibility of
introducing effective mechanisms for civic inputs in local budgets. Indicative appropriations,
normative spending guidelines, and per capita transfer formulas created by the Ministry of
Finance, plus the requirement that local budgets be approved by the district authorities all limit
local government discretion in spending and thus incentives to solicit civic inputs in local budgets (IDIS, n.d.). Only a few Moldovan localities have attempted to introduce participatory budgeting pilots (section D). Promotion of this mechanism of accountability is considered under
MSIF2. For promotion to succeed, full transparency and support from district and higher-level
decisionmakers in the process will be a necessary precondition to encourage greater local government autonomy and to avoid raising unrealistic expectations from citizens.

35 This trend may have been exacerbated by the pre-national election period.
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Challenges Associated with Actors and Dynamics Outside the State Arena
The study raised challenges around three main types of actors: individual citizens; organized civil
society, including the media; and donors.
Citizens. Citizen initiative and demand for local government accountability often are constrained by
historical factors, including the traditionally paternalistic relationship with local authorities. Citizens
often are wary of engaging with local governments and organizing to demand accountability. Even
when they are interested in such activity, citizens look to elites and traditional leaders to take a lead
role. Historical traditions of leadership and social hierarchies, including those perpetuated by the
Soviet communal farm system, are elaborated in Chapter 3 in the context of citizen participation in
the MSIF program. This legacy resonates with the findings of the forthcoming regional study on the
socioeconomic impact of farm restructuring in transition countries, including Moldova (Dudwick
and others, 2004).
In addition to negative experiences with civic engagement in local governance and the resulting
mistrust, citizens often are so disenfranchised by broken promises and the lack of positive results from
past efforts to participate that they are unwilling to continue to get involved in community initiatives.
One local official said, “There used to be a master plan for fixing roads, pipes, etc., yet no single pipe
was buried, and no single patch of asphalt was laid since 1990 to add to the pipes and asphalt already
existing. Hence people are despaired, and are less active” [Study site B13]. Furthermore, weak social
capital is an especially important constraint to mechanisms of participation in urban centers. With
the large flow of migration from villages to urban centers and from urban centers outside the country,
urban neighborhoods often experience very high turnover. Thus, neighbors have little history with or
knowledge of one another. In such circumstances, organizing for the common good is difficult.
At the same time that people have come to expect broken promises and few tangible results from
their participation in local governance activities, the opportunity costs to them of participating have
risen and are not always balanced by the benefits. In rural communities, in which labor-intensive
agriculture is the dominant economic activity, it is not easy to prioritize attending day-time meetings
over sowing and reaping. Even when time and economic concerns did not predominate, citizens interviewed highlighted social and personal costs of participation. These costs ranged from fear of being
shamed for lack of education or eloquence, to being criticized for acting above their social status, to
repercussions for criticizing local officials.
Civil society. Despite entry points, there is scope for creating a more enabling internal and external
environment to engage civil society. Despite a number of important achievements made in the last
10 years, civil society in Moldova remains weak and dependent on foreign and international donor
financing. Many NGOs draft their projects to match donors’ grant programs and criteria. It is unclear
how many, if any, NGOs would survive without donor assistance. Moreover, both the local authorities and the general public still know little about civil society’s activities and do not interact much
with NGOs outside donor-assisted projects. Public authorities do not see NGOs with area expertise
as resources that they can use to improve their performance. The recent trend of government-owned
NGOs winning government projects and contracts is particularly worrying for improving state-civil
society relationships (Catrinescu and Deane, 2004). These trends limit the role that civil society organizations can play in promoting transparency and organizing citizens to demand improved measures
of accountability from their local governments and service providers.

H O W PA R T I C I PAT O R Y C A N M O L D O V A N L O C A L G O V E R N M E N T S B E ?

Media. Concerns exist about the extent to which the media in Moldova effectively deliver independent and relevant information to the public. While section C points to the importance of the media
for information-sharing about local government and service delivery in urban centers, the media are
almost entirely absent from rural locations. Several independent newspapers exist in the country,
although they often are expensive for the general public and unavailable outside of towns and cities.
Government-funded newspapers lack the investigative freedom to address shortcomings in service
delivery or local government, and many are overtly partisan (Catrinescu and Deane, 2004). The only
radio and television stations broadcasting to the whole country are controlled by the central government and their content reflects official government opinions.
Donor Community. With limited political space in which to network beyond party-organized mayors’
associations, local officials are in need of a forum in which to exchange experiences on innovations and
mechanisms concerning transparency and participation. However, donor coordination and facilitation of sharing best practices around mechanisms to promote accountability in Moldova are limited.
Mayors look to donor agencies to facilitate such opportunities and complained that donor networking and information exchange components tended to be limited to the projects of individual donors.
An additional difficulty for mayors is that limited coordination among donors has led to differing
methodologies being implemented by different actors without the creation of synergies and the avoidance of confusing overlap or contradictory methodologies. The MSIF newsletter sent to participating
mayoralties and information centers created by the MSIF1 and the NGO CONTACT are positive steps
in addressing this issue.
This chapter highlighted existing mechanisms of accountability and pointed out both the obstacles
and openings for building more transparent, participatory, and accountable local governments. Based
on this chapter’s analysis, specific policy and practical options will be highlighted in Chapter 6. Chapters 3–5 contain the case studies of the Moldova Social Investment Fund, the education sector, and the
water supply sector, respectively.
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Strengthening
Participatory Capacity through
the Social Investment Fund
The most pleasant memory is related to the meetings concerning the gas [MSIF project].
People talked about anything they wished. It was nice. There were discussions,
an environment of unity, of cooperation. I like the fact that people decided in a
democratic way about how to install the gas pipes.
—Villager

F

ollowing the collapse of the former system—and like many other transition countries—Moldova introduced a social investment fund (SIF)
mechanism to address quickly and effectively urgent country needs for
basic economic and social infrastructure. Worldwide, the core of an SIF approach
is communities working together with an agency that operates at arms-length
from government to prioritize among a multisectoral array of local public investments, and participate in their implementation and subsequent maintenance.
This community empowerment approach makes social investment funds a multisectoral variant of participatory client power (Levy, 2004: chapter 1). The first
Moldova Social Investment Fund project (MSIF1) was implemented between
1999 and 2004. The MSIF2 began implementation in September 2004, which is
the reason that study findings could not include selected MSIF2 sites.36
Some SIF critics express concern that the creation of a parallel agency responsible for local public investment seems at variance with efforts to strengthen
the role, resources, and responsibilities of elected local governments. In practice, however, available regional studies suggest that these apparent conflicts
can be resolved in implementation. They point to the possibility that social
36 The study findings presented in this chapter draw on interviews with 20 MSIF participants
from three Moldovan villages in which SIF projects were introduced, as well as from key MSIF-associated participants. However, a limitation with regard to primary data collection for MSIF1 must
be addressed. The study included three rural village sites located in the north, center, and south
of Moldova, all of which were exposed to MSIF1. The villages in the south and center successfully
obtained a MSIF grant, whereas the village in the north initiated the process for a water project but
was unable to gather sufficient community contributions to meet MSIF grant requirements. The
southern village initiated a water project in 1999, and the central village implemented a gas project
in 2002. These two villages were among the earlier participants in the MSIF1 program and, as such,
their experience may not be representative of villages that joined at later stages of MSIF1after the
program had gained additional experience and its operations had evolved.
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BOX 31 An Overview of the First Moldova Social Investment Fund (1999–2004) Summary

The first Moldova Social Investment Fund was established in 1999. The MSIF1
project’s main goals were to help empower rural communities by strengthening their capacities to make decisions, organize, and manage; and improve
the quality of basic social and economic services for rural populations in Moldova, particularly the poor.

term evaluation, adopted important changes into its communication,
capacity-building, and sustainability strategies. More intensive participation and transparency mechanisms also were introduced later to improve
the quality of projects, the timeliness of their completion, and their sustainability.

The project appraisal document lists three components:
Q Rehabilitating village and social infrastructure in rural communities
through microprojects twinned with programs to improve services.
Q Financing small innovative microprojects to address the programs associated with the prevention of the institutionalization or de-institutionalization of children at risk.
Q Targeting community groups, local NGOs, local contractors, and local
government to build capacity in skills and relationships, and to foster
new community–government partnerships in the management of social
and economic infrastructure.

Achievements under MSIF1 are impressive. The project completed 479
microprojects in 4 years. Four main types of projects were implemented in
415 villages (of 1,600 villages in 600 municipalities) throughout Moldova:
187 school rehabilitation (structure, heating); 27 water; 116 gas; and 77
roads. It set up 18 information centers throughout the country in partnership with the NGO CONTACT and developed 3 community networks (400
rural communities are part of these networks) for national exchange of
experiences and dissemination of lessons learned. Social programs aimed
at improving community responses to vulnerable children were also implemented by NGOs.

The project evolved considerably over its lifetime and, after the 2001 mid-

Source: Authors.

investment funds can play a “key bridging role, as a transitional mechanism that not only supports
poverty-reducing investment in the short term but also helps strengthen local participation and build
local capacity more broadly, exiting from the stage as local governments mature.”37 This Chapter is not
intended to be an evaluation of MSIF1. After brief contextual clarifications of MSIF1 and MSIF2, it
depicts MSIF1 tools for empowering village residents and inquires into the extent to which the project
was able to build more transparent, participatory, and accountable elected local governments. At the
end of chapter 3 identifies limitations and challenges for the follow-on project, MSIF2–especially since
the latter is explicitly geared towards this goal.

CONTEXTUAL CLARIFICATIONS: FROM MSIF1 TO MSIF2
The MSIF1 project did not explicitly aim at building more transparent and accountable local governments (Box 3-1). It was created almost in an emergency context in which the institutional framework
described in Chapter 2 did not exist.
By contrast, a stated long-term objective of MSIF2 is the improved accountability and transparency
of local government. In rural areas, MSIF2 focuses on improving the capacity of local government to
organize the provision of improved social services in partnership with community-based organizations and civil society. Participatory monitoring and evaluation will also be introduced in those rural
sites. In small towns, which are eligible for MSIF investments for the first time, the project will assist
elected local governments in involving citizens in decisionmaking. In particular, the project will seek
to introduce accountability mechanisms such as participatory budgeting and citizen report cards.

37 See Levy, 2004, for instances of social investment funds from Albania, Romania, or Turkey.
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TABLE 31 Implementing Partners for MSIF1 and MSIF2
Project

MSIF1
MSIF2

Rural

Implementation agency (local government, NGO, or microproject committee)
Implementation agency
Beneficiary association
(local government, NGO,
(NGOs)
or microproject committee)

Towns (under
20,000 inhabitants)

N.A.

N.A.

Local government

Community
foundations

Source: Authors, based on communications with MSIF project implementation unit.

Implementation partners also vary slightly between MSIF1 and MSIF2 (Table 3-1). What is important to notice is that, in small towns, the subproject proposals will have to be submitted by the local
government, even if cooperation with local NGOs is required for implementation. This procedure will
give important leverage to the project in encouraging mayors to insert participatory elements in their
proposals.

CITIZEN EMPOWERMENT STRATEGIES UNDER MSIF1
Both operational procedures of MSIF1 and study findings of their application suggest that the MSIF is
one of the most advanced projects in the Region in the way that it systematically attempted to mobilize
citizens and strengthen their abilities to participate. The project built in community participation at
every step, as illustrated and summarized below:
Q

Q

Q

Q

Cities

Effective promotion and broad information collection and dissemination. MSIF1 organized promotion at two levels: district (rayon) and community. At the district level, the MSIF organized a workshop in which the mayors of all the villages, principals of rural schools, local doctors, and local
NGO representatives participated. Promotion took place in all 1,600 rural communities. At the village level, outreach activities included 3 to 5 focus groups in every village. In addition, mini-needs
and -capacities assessments were organized in every district and village in the country.
Expressions of interest. If a village expressed an interest, MSIF-trained facilitators were sent to the
village to conduct a rapid assessment (consisting of focus groups and interviews). MSIF facilitators
used their learning from the rapid assessment to facilitate a general community meeting (which
25 percent to 30 percent of the adult population were required by MSIF procedures to attend) on
project selection.
Community mobilization. Village leaders went house to house to spread information and pass out
invitations to the meeting. They used the telephone to ask villagers to pass on the information to
neighbors who did not have phones. Citizens also learned about the MSIF on television, and information was spread by word of mouth.
Selection of the implementation agency. At the same general community meeting, the implementation agency was elected. The membership of the implementation agency is entirely up to the community, but the mayor or village councilors usually sit on the agency along with key stakeholders.
From this point on, implementation agencies take over the preparation; community contribution
collection; procurement; supervision; sustainability; and other functions, such as information dis-
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semination. Implementation agencies are responsible for keeping the population informed about
the microproject implementation progress, consulting about technical plans, and taking feedback,
as well as monitoring the quality of construction. Since 2002, a participatory technical and social
appraisal was introduced along with the MSIF-conducted technical and social appraisal. The former enables willing community members to ensure that implementation agency developed plans
meet the interests of the community and to submit suggestions for improvements.38 Once the project is complete, a users’ association, the local government, or other entity takes over the operation
of the infrastructure while the municipality retains ownership of the asset. In practice, the MSIF
offers capacity building throughout the subproject cycle including after completion.

STRENGTHENED PARTICIPATORY CAPACITIES OF COMMUNITIES AND LOCAL GOVERNMENTS
UNDER MSIF1
Evaluation reports, study findings, and key participant interviews strongly suggest that, even without
an explicit objective to do so, the MSIF1 project may have positively affected the participatory culture
and capacity of not only communities but also elected local governments (MSIF, 2004).

Positive Community Dynamics
Overall, evidence from MSIF1 sites and secondary data point to four main positive dynamics at community level.
First, MSIF dynamics can create positive social capital by bringing people together to resolve problems collaboratively, democratically, and transparently.39 According to respondents, the main benefit of the project is having access to services. However, the collaborative and transparent process is
also an important determining factor of satisfaction. Findings suggest that the MSIF projects created
opportunities for residents in villages to work together and break the isolation that often characterizes
post-Soviet communities.40 As a middle-aged respondent explained, “The most pleasant memory is
related to the meetings concerning the gas [MSIF project]. The meetings took place in the yard of the
school, people talked about anything they wished. It was nice: there were discussions, an environment
of unity, of cooperation. I like the fact that people decided in a democratic way how to install the gas
pipes.”
Second, communities seem more likely to engage the local government and trust in the power of
collective action. The MSIF subprojects in the study sites made an impact on people’s willingness to
participate and take collective action. After a successful MSIF project, some people said that they were
ready to believe in collaboration to achieve a common goal. They were more likely to trust one another
and take part more readily in another project in which they could contribute money and labor. Con38 In time, more emphasis was placed the development of sustainability plans, and competitions were held to reward
projects with the best plans.
39 The MSIF (2004) Impact Evaluation supports this finding. It found that satisfaction with projects was closely linked to
access to services and to transparency; that is, villagers’ assessments of how well they were informed about the project’s progress
and use of funds.
40 This statement confirms the results of the MSIF (2004) Impact Evaluation, which surveyed 30 MSIF villages. Of the
respondents, 80.5% said the MSIF strengthened the community; 82.3% were more active in community affairs; 92.5% felt a
stronger sense of control over their lives, and all who answered the question (89.5%) said they were more inclined to participate
in community activities.
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versely, when an MSIF project fails, as in Site C, pessimism about the effectiveness of local government
and the potential for collective action is pervasive. One village councilor explained that, along with
social dislocation and the lack of trust and money, the failure of the MSIF water project was a major
obstacle to citizens’ coming together to resolve problems.
Third, information sharing among villages of their accomplishments creates incentives for other
sites to become more active. In this context, MSIF initiatives such as developing 3 community networks (approximately 400 communities are members), creating 18 information centers, and a newsletter for sharing learning about project implementation and donor sources were invaluable. Respondents
explained that the incentives to do something for one’s own village or school often came from learning
what others had done and a resulting sense of competition: “Why not here?”
These points suggest major achievements in terms of citizens’ empowerment per se, especially in
view of the challenging rural social context of Moldova (Chapter 2). They also illustrate how a community-driven mechanism, such as the MSIF, can help citizens break out of social isolation and strengthen
their incentives and capacities to mobilize to improve service delivery. These dynamics make clients
powerful. The dynamics also prepare the ground for clients to become active citizens when local governments are ready and able to open a space for their inputs in governance.

Positive Changes in Local Governments’ Leadership Styles
One could apparently conclude that the MSIF1 worked in parallel to the local government. In only 1 or
2 cases out of 476 subprojects did communities choose local government bodies as the project implementing agencies. Mainly for sustainability purposes at the time, the implementation team strove
to involve local government in the identification, preparation, implementation, and sustainability of
the microproject. As a key participant stated, “It is the local government that organized the general
community meeting, participated in the microproject committee, signed the framework agreement
and Memorandum of Understanding with MSIF, financially contributed to the microproject implementation, monitored the quality and payment for the executed works, [and] elaborated and approved
the sustainability plans.” There also is anecdotal evidence that local governments contributed to the
creation of Beneficiary Associations and encouraged them to be registered officially as NGOs. These
facts confirm the point made in Chapter 2 that local governments quickly become more participatory
when they have strong incentives, including financial resources, to do so.
Furthermore, this study strongly suggests that MSIF has encouraged a more collaborative and participatory style of leadership among elected local officials. The MSIF procedures of citizen empowerment described above have pushed mayors to mobilize the population and hold meetings within
different neighborhoods to obtain feedback on the proposed project. While Chapter 2 mentions the
persisting personalized and discretionary leadership styles of many elected local governments, these
findings confirm that new incentives and dynamics can be fostered. One village mayor suggested that
MSIF may not be able to change structural “problems about how local government works,” but it does
make mayors more likely to work with the community.41 Evidence from the study sites also suggests
that local governments’ more participatory and transparency practices continued even after the MSIF
project implementation (Box 3-2).
41 There is anecdotal evidence from interviews with MSIF field staff that some MSIF procedures were adopted in some
villages, especially with regard to transparency and information dissemination.
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BOX 32 What Happens Once the MSIF Project Is Over?
Even without an explicit objective to increase the accountability of local government, the introduction of resources for service delivery, and transparency
and participatory mechanisms impacted local government practices in Case
study F.
The MSIF project was a starting point for the community, says its mayor. Successful implementation of the project encouraged local government to work
more with the community. The mayor believes the benefits of the mechanisms
used by MSIF are that people from the community changed their “mentality”
and are more encouraged and interested in participating in meetings and in
improving the services in the community.

After the MSIF and another donor project finished, the local administration
continued to meet with the community for renovating the local church. At this
moment, city–based businessmen who grew up in the village have offered
support for repairing a part of the community road. The local administration
met with villagers, presented a plan and asked for people’s labor to repair the
road. But before the project started, the mayor said that one villager, after
seeing the repair plan, came with a suggestion for improving it. The businessmen and the local administration discussed his suggestion and agreed to
incorporate it into the plan.
Source: Authors.

The MSIF-generated dynamics provide the necessary incentives for local officials to become more
responsive to local needs. Local governments with scarce financial funds lack power and may claim
not to be responsible for local problems. With potential additional funds, local government officials
feel less afraid to raise expectations through consultative processes and more able to help. In the successful MSIF study sites, local officials were resourceful and central to bringing MSIF to their villages. In both villages, the mayor or a village councilor claims to have brought information about the
social investment fund to the village and initiated the process. In Study site F, the mayor was on the
implementation agency. Even in Study site C, in which the project failed, the mayor (who was located
in another village within the same primaria) worked with local businesspersons to contact businesses
and district authorities for contributions to the project. Mayors were equally held accountable for poor
performances of MSIF projects. Mayors who had created obstacles to bringing MSIF to their villages
were voted out of power, while in other instances leaders of successful MSIF implementing agencies
were elected mayor.42
Building participatory local governance also involves associating a wide range of stakeholders,
including voice-enhancing local actors (NGOs) in the decisionmaking processes. In this context, this
chapter supports findings from SIF studies worldwide: SIF dynamics and requirements encourage new
incentives for broad-based collaboration and partnership. Because of the relatively large community
contributions required for economic assets (water, gas, roads),43 it is not enough for community leaders
to rely on household contributions of labor and cash. Leaders are encouraged to find other sources of
contributions, such as local and national businesses and local and district government.

CHALLENGES FOR INCLUSIVENESS AND EFFECTIVENESS UNDER MSIF2
The new MSIF2 project can build on significant potentials and achievements to promote more participatory and transparent local communities and governments. However, the study also points to key
42 Personal communication with World Bank task team leader of MSIF until October 2004 (August 2004).
43 MSIF requires contributions from the local population. Of these, 20–50% must be in cash from the community; and
another 50–80% (in kind or in cash) can be from any source, including the district or the local government, and/or local and
other businesses.
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internal and external challenges to achieving this goal. Internal challenges tend to emphasize community dynamics while external challenges relate to complex local–district relations.

Internal Challenges and Implications: Trust, Inclusiveness, and Internal Governance
First, MSIF2 should better identify and pay particular attention to the fact that lack of trust in local
leaders can seriously impede citizen engagement. Experience from a village whose MSIF project
failed yields useful insights. The village was faced with problems of mistrust, compounded by a lack
of social cohesion and homogeneity. Emigration was common, and new residents often were seen by
other citizens and service providers as less committed to the village. Differences in socioeconomic
status that enabled the better-off to access services compounded the difficulties of organizing. The
mayor and local businesspersons obtained a promise of a contribution from district officials but were
unable to convince local constituents that their funds would be properly used.
To increase levels of trust in this type of village, promotion and capacity-building efforts may
focus on creating credible accountability mechanisms before the project is launched. Trusted leaders
need to be identified to lead the process and act as mediators with official leaders. However, since
MSIF2 includes small towns, the challenge of working with heterogeneous and divided communities may only be heightened. Specific information and mediation strategies will be required for the
urban sites.
Second, the wide promotion mechanisms may be effective but not necessarily inclusive. This qualitative study suggests that the poorest residents are less likely to take part in participatory events, speak
up in community meetings, or take on leadership roles. While the financial requirement obviously is
not mandatory for participation in general meetings, in practice it generates shame among the poorest
and disincentives to attend. In this context, the poor may still improve their access to services after
subproject completion. However, because of their reaction to their inability to make initial financial
contributions to the project, they will have foregone the opportunity to participate in the design of the
service project.
In addition, vulnerable groups who lack established status in community also tend to be less able
to speak up. Data from focus groups in all MSIF sites suggests that years of rebuff by local leaders and
lack of action by local governments in the face of perceived injustice or even violent threats by other
community leaders impede the vulnerable from taking the initiative and trusting that participation
will effect change.
These findings provide yet another illustration of an unintended bias against the poor and the
vulnerable, which echoes the findings of other chapters of this study (Chapter 4). If not addressed in
the short term, unintended elite biases may create elite capture in the long run. As can be expected
based on international experience, community-wide mechanisms for social mobilization are likely to
replicate community structures that favor elites (Goetz and Jenkins, 2005). Based on an understanding of a hierarchical society that tends to favor elites as leaders, appropriate mechanisms need to be
devised to include those who lack the social status or safety to speak up. Examples of appropriate
mechanisms include “champions” or “mediators” who have the required social status, are committed
(because of appropriate incentives) to including the voices of those who are routinely excluded, and
have been trained to bridge the gaps among local government officials, service providers, and marginalized clients.
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These findings also raise important implications for the monitoring and evaluation and report
card processes, which need to be mindful to create inclusive fora for participation. Existing General
Community Meetings, town hall meetings, and even anonymous individual surveys may not always
be appropriate mechanisms to ensure full participation.
Third, it is not enough to promote transparent local governments. There is scope to improve the
internal governance of NGOs as the local providers on which MSIF relies.44 On the one hand, mechanisms to hold these nongovernmental service providers exist. The MSIF facilitates the community to
create and to register beneficiary associations. The beneficiary associations are created at the general
meeting of beneficiaries from the village. The executive committee of beneficiary association is elected
also by the general meeting of beneficiaries and is accountable to all members of the association.
On the other hand, this chapter raises the risk that these local service providers may not necessarily
be more transparent or participatory than their government counterparts. Many of these NGOs are
driven by local elites, with little or no representation from non-elite groups in the community. Others lack formal means of hearing citizen complaints or suggestions, or forms of redress or appeal for
customers dissatisfied with their services. Internal accountability mechanisms are also weak in these
groups, and the study indicates that these NGOs have little awareness of conflict of interest. In one
instance, the wife of the chairman of the implementation agency is the implementation association’s
accountant. This is scarcely sufficient division of responsibilities for effective financial management.
She was unable to answer simple questions about contributions, stating that her husband deals with
these issues. At another site, the mayor appointed a close relative of a district official who made a large
financial contribution to the MSIF project as the head of an NGO created out of the MSIF implementation agency.
Thus, there is a need for a closer examination of the internal structures that govern local service
providers. For MSIF2 to better identify and enforce appropriate internal governance mechanisms,
raising awareness in these NGOs on the impact of perceived conflict of interest on accountability and
capacity building is a necessity.

External Constraints and Challenges
To be more effective in its attempt to build more participatory local governments, the MSIF2 should
benefit from a more enabling external environment in which projects and policies would align districtand local-level incentives to support increased local level accountability.
If local officials are to be effective and accountable, more transparent relationships with the district
authorities will need to be fostered. In theory, with MSIF funds, communities and their directly
elected officials could be freer to address their priority needs. However, in practice, to raise community
matching funds, it is often necessary to seek contributions from businesses and the district government, which means that personal and partisan allegiances at the district level cannot be entirely circumvented. Partisan alliances remained important for obtaining funds. In one study site, no resources
were committed by the district, in which there was no shared political affiliation with the directly
elected local officials. In another case, in which funds were contributed, political allegiances between
the local council and the district council enabled the local authorities to access district resources.
44 In the case of MSIF1, ‘local providers’ refers to formal rural NGOs, which continue to manage service provision after
the end of MSIF projects.
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Thus, in small cities where MSIF2 will provide grants directly to local governments, relationships with
the district may be important determinants of project success. Policies and projects need to provide
incentives to district officials to adopt more transparent and policy-based relationships with local
officials.
The lack of a collaborative and supportive relationship between local and district governments
impedes citizens’ access to services. In MSIF1, the district was not always supportive of MSIF villages
seeking technical approvals for their projects (for example, fire certifications). District councilors saw
these projects as opportunities to raise money by charging villagers for these certifications. These
bureaucratic obstacles delayed projects and became a de facto flat tax levied by district officials on
local communities for access to services. This practice will be addressed in MSIF2, for which districts
must sign memoranda of understanding stating their role as supporters of local development efforts.
These memoranda of understanding address in part the need to realign district-level interests with
local interests.
Based on the various potentials and constraints discussed in this chapter, Chapter 6 highlights strategic and operational recommendations for MSIF2 to promote more participatory, transparent, and
accountable elected local governments. Chapter 4 on education will explore a more sectoral variation
of client power through the role of parents in schools.
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Improving Governance of Basic
Education Services through
Parents’ Participation
“We are aware that in the next four years we are obliged to do our best … to ensure
a modern education in Moldova.”
—Vladimir Voronin, President of Moldova,
Inaugural Address, April 2005

A

s the World Development Report (WDR) 2004 points out, successful
provision of universal and quality education can come from different
institutional arrangements, from very centralized to decentralized systems with considerable local accountability (World Bank 2003b: 113). Examples
of centralized systems are Japan or France, compared with more decentralized
settings in The Netherlands. What matters is an enabling environment for key
stakeholders to contribute to the broader development goal of higher quality and
more equitably distributed learning. For this to happen, worldwide experience
suggests that education systems should create and strengthen relationships of
accountability in three main inter-related areas:

Q

Q

Compact and management refers to relationships among elected central/local
government officials;45 policymakers (for example, Ministry of Education);
and service providers (schools, their administrators, and their teachers).
These relationships typically impact, and should strive to ensure, key elements for success such as adequate resources, a sound school financing system, clear division of responsibilities and objectives, motivated providers, and
performance-oriented management (what WDR2004 calls issues of compact
and management).
Client power defines the means by which students and/or their parents and
communities as indirect clients can increase transparency and accountability
of schools through direct participation, for instance, through engagement in
parents’ committees.46

45 WDR 2004 refers to “politicians” who generally want to ensure that electoral promises are
delivered.
46 WDR 2004 identifies “exit” from the public sector or use of private schools as another option
to increase client power in the education sector. This option was not considered by the study because
of its infrequency in Moldova.
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Q

Other mechanisms by which citizens can participate more indirectly include having access to information on the government’s education objectives at central and local levels and being enabled to
monitor and hold the state accountable for its performance.47

It was outside the scope of the study to provide a detailed analysis of the Moldovan education sector
on the first set of relations of accountability. Furthermore, the World Bank (2005b) Policy Note on
Education in Moldova concentrates on related policy areas including access, equity, learning and labor
market outcomes, efficiency, and school financing system. The main objective of this Chapter is to
draw the attention of decisionmakers to the second set of relationships and to the under-reported role
of parents’ participation (client power).48 It is increasingly recognized worldwide that adequate mechanisms for parents’ participation can be “valuable parts of an overall plan for school improvement” not
only through monetary contribution but through inputs in decisionmaking.49
This chapter analyzes key findings based on experiences and perceptions of education stakeholders
with a focus on primary and secondary services. First, it assesses the internal environment for direct
mechanisms and forms of parents’ participation (through parents’ committees and associations), their
influence on school governance, and their ability to represent the voices of parents, including the
poorest. Second, it explores the extent to which there is an external enabling environment for parents’
participation in the governance of schools in Moldova. Should parents’ participation be promoted?
To what extent would stakeholders have incentives and/or possibilities on the supply side to respond
to this demand? Implications for policy and operational recommendations are presented concluding
Chapter 6.

EXISTING PARENTS’ ASSOCIATIONS: OPPORTUNITIES AND CHALLENGES
Formal mechanisms for parents and students to hold education providers directly accountable are
limited to two options: (1) choice by opting out of the system to private schools, which exist at all levels;
adding private lessons to supplement government-funded education; or choosing better performing
schools, often lyceums in urban areas and large villages; and (2) participation in parent meetings, general school meetings, parent committees, and/or parent associations. This section focuses on the study
findings regarding the latter option, highlighting both the opportunities and limitations of existing
mechanisms and dynamics.

Opportunities for Clear Engagement from Parents
In contrast to other countries, decisionmakers in Moldova have an extraordinary opportunity to
enhance downward mechanisms of accountability within education services. The study findings confirm that client engagement, the most difficult ingredient for successful exercise of “client power” in
schools, clearly is present through good participation in meetings and contribution of fees.
All but two parents interviewed said that at least one parent (or relative) attends the general school
meetings and the parent class meetings. Initiated by the principal, general school meetings are held
47 WDR 2004 refers to these as voice mechanisms.
48 This chapter focuses on parents’ participation in education services. While not expressly considered here, the participation of students and young people in school decisionmaking also should be promoted as one means to improve the quality of
education services. On this issue, see UNICEF’s latest report on youth participation in Moldova (UNICEF, 2004).
49 In the WDR framework, client power also encompasses the exit strategy; that is, parents opting for private schools if
unsatisfied with public schools performance. This option is not applicable to the current Moldovan context.
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BOX 41 Key Study Findings on Different Modalities for Parental Groups
Parent class committee is composed of 3 to 5 of the most active parents
usually nominated by the teacher and elected by a show of hands by parents.
These representatives are relatively well educated, better off economically,
and well connected for getting things accomplished at the school. Their role
includes collecting money from other parents for small repairs, classroom
improvements, gifts for teachers, and celebrations. These fees are illegal and
therefore informal. There is no reporting mechanism for the use of funds and
no separate account for the money collected. The school principal keeps track
of accounts and sometimes reports to the general school meeting about collections and expenditures.
Parent association is a registered NGO that is legally allowed to raise
funds and open its own bank account. De facto, parent associations replace
the parent class committees. The leadership is sometimes nominated by
the principal, but in most cases, procedures follow those of the parent class
committees. Meetings of the parent association are held 2–3 times per year

depending on need. The parent association’s management generally meets
with the school administration and then reports to parents at the general
school meetings. The parent association manages the school fund. A parent is
appointed treasurer to track and report on finances. The management of the
parent association replaces the school parent committee and plays a similar
role in school governance.
School parent committee or school senate is a selection of one member
of each parent class committee; the size varies depending on the number of
classes in the school. The school parent committee has a consultative role visà-vis the school administration. The committee organizes activities, collects
funds, and addresses specific discipline cases or parent–teacher conflicts. The
chairman of the school parent committee is elected at the general school
meeting.
Source: Field work.

twice a year, once a semester. Meetings typically bring up school activities and issues that require broad
parental consultation, such as discussions of fees for repairs and reports of the parent association or
the school parent committee.50 Parent class meetings are held 2–3 times per semester and chaired by
the class coordinator (teacher) who follows children for a number of years. At these meetings, teachers typically inform parents about performance and discipline issues of their children, recommend
additional books, and pass on didactic messages.
In addition, elected parent representatives participate directly in school affairs through parent class
committees and the school parent committee or school senate (Box 4-1). According to the majority of
the study’s respondents, parent class committees and parent associations often focus on collecting fees
to supplement school budgets. The main distinction between the fee collection by parent associations
and parent class committees is their legality (formal, i.e., legal, in the case of parent associations and
informal in the case of parent class committees). The size of fees collected by the parent committees
varies depending on the type of facility and its location (urban or rural). In the three urban study
sites, for example, parent committees collected 150–400 Moldovan Leu (MDL) per year, which often
accounted for a significant proportion of the school’s budget.51 Fees are larger in urban areas and can
be couched as regular monthly dues determined at the beginning of the year.
Interviews and focus group discussions with teaching staff and administrators revealed strong
positive perceptions of parents’ engagement. As one school administrator put it, “There are some
parents showing a great deal of interest for the school’s work, as they come up with suggestions on
how to improve the conditions in school, such as, for instance, buying new school desks, furniture.”
50 These meetings also are sometimes attended by the district-level school inspector and a representative of the mayor’s
office.
51 As an example, according to its director, one of the urban schools in the study received an annual budget of 50,000 MDL
from the state and an additional 10,000 MDL from parents’ contributions. The latter amount represents an overall direct parental contribution of 16% to the school’s finances. Parental contributions are similarly significant in rural schools. One village
school director interviewed in the study estimated that parental contributions represented 30% of the budget for school repairs
and 50% of the budget for school meals.
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Teachers repeatedly said that “they could not achieve what they are doing without parents,” while the
financial emphasis was strong. Parents and school administrators explained that parent associations
were initiated by the principals or teachers to raise funds to cover salary arrears and school repairs. In 3
sites (2 rural and 1 urban),52 they were explicitly started to meet requirements for receiving funds from
the MSIF1 project. The majority of parents interviewed concurred that they attend these meetings to
learn about their children’s performance, to be informed about class and school activities, and to better
understand the school’s problems and how parent-contributed funds are being used.

Limitations and Challenges
Despite these entry points and opportunities, the study findings point to serious limitations to parents’
power and to challenges related to the internal functioning and governance of the parents groups.
A first series of findings points to gaps in parents’ engagement, with a particularly serious drop in
engagement at secondary levels of schooling. Attendance at parent class committee meetings was found
to vary–from high attendance in elementary grades (1–5) to very sporadic in lower secondary school
(grades 6–9). It increases again in upper secondary and in lyceums. Since, parental involvement is closely
linked to student performance, the drop in class parent meetings in lower secondary school may have a
significant impact on student achievement during these years.53 This possible consequence suggests the
need for specific awareness campaigns and a better understanding of this drop of attendance.
Other participation gaps typically had to with the difficulty for education providers of coping with
the consequences of international migration. As one urban teacher put it, “… considering the big
number of parents working abroad, it is hard to mobilize them.” This reality requires mobilizing other
relatives such as grandparents who are considered to be less effective in supervising and disciplining
the children. Previous studies of youth found that students with parents abroad are at great risk of
dropping out, because of lack of parental supervision.
A second series of findings shed light on the overall limited scope for parental influence and oversight. Parents were found to be coerced to pay an array of fees over which they have little say in how the
fees are either structured or managed. Supposedly, committees such as the parent senate and school
parent committee have a degree of influence with the administration on management of financial
and human resources as well as student discipline. However, parents tend to come to the school to ask
what needs to be done, to prop up the system with additional funds rather than to contribute to changing it. Unsurprisingly, many interviewees lamented the “symbolic role” of committees. Furthermore,
evidence suggests the need for increasing the level of information and awareness raising of parents’
potential role. The majority of parents interviewed who were not on the committees did not really
understand the role of parental committees.
Other elements point to the need to improve the internal transparency and governance of parents’
associations and committees. First, the study uncovered the needs to revisit (and regulate) selection
52 The management of the urban school mistakenly believed that it could qualify for MSIF funds by setting up a parent
association. The school, however, did not qualify under MSIF1 because it is located in an urban area, and will not qualify under
MSIF2 because the town has a population of over 20,000.
53 The TMISS 2003 found a drop in achievement in the eighth grade compared to the fourth grade. The Education Policy
Note (World Bank, 2005b: 13–14) lists two possible causes for the drop in achievement. One is the delayed impact of recent
reforms on higher grades. Another is that achievement truly falls in those grades.
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criteria for members and to avoid conflicts of interest. The closeness among principal, teachers, and
parents (who are nominated by the administration and teachers) on the committees was found to
generate suspicions. Second, the study found scope for improving transparency in the management
of funds collected from parents. Reported problems include: (1) absence of routine outside scrutiny of
parent committee accounts or the parent association’s management of the school fund; (2) inadequate
separation of accounting responsibilities to effectively account for the monies collected from parents–
by parent committees and parent associations alike; and (3) absence of required reporting of collected
funds and expenses for parents’ committees.54 Not surprisingly, trust in good and honest management of these funds was found to be higher in small, homogeneous communities, as in villages, where
“everyone knows the price of paint.” However, perceptions differed in urban sites, in which in at least
half of the cases, interviewed parents questioned expenditures on non-education-related activities. At
least one-third of interviewed parents also felt it difficult to raise questions and issue complaints about
these monies for fear of retaliation by teachers on their children. The following comments of an urban
father illustrate these frustrations with internal management and governance of parents’ groups:
In my view, the director and the chairman of the parents association are managing the school… With
the PA, they do whatever they want… The money collected for the school fund is not managed honestly, and not all these money are used for the school’s needs… I was interested in participating, but my
wife told me not to, because if I talked, my kid wouldn’t get more than a 6 [a mediocre grade on scale
of 10]. You can’t look for truth on the bottom of the sea… this is how this school works. [This father
questioned why the school was asking his children to bring a vase, flowers, and various other things from
home. He did not get any support from the other parents and decided to not get involved any more.]

The main ingredients for accountability, namely, parental interest and vehicles for parental participation, already exist in Moldova. Yet, in the Moldovan context, fee payment and parental participation
do not go hand in hand with increased downward accountability of schools. Furthermore, the common perception that a parent’s financial contribution determine his or her child’s grades and standing
limits the extent to which many parents believe their contributions entitle them to participate in school
decisionmaking.55
Another finding is that parents’ negative perceptions of fee-collecting committees/associations also
relate to problems of planning and needs prioritization, which raise challenges to school management. Evidence suggested that parents’ attitudes toward the parent committees and, in particular, the
more formal parent associations, are often negative. Of 26 respondents who were not parent class committee or parent association members, more then one-third (10) complained about fees, and another 13
(almost half) seem to begrudgingly accept them. This aversion to the formalization of fees is reflected
in the opposition to parent associations by the one mayor who explained that only 20 percent of parents
could afford to pay fees, and by two principals who opposed the creation of a parent associations in the
school for fear of antagonizing parents. However, negative perceptions may be exacerbated by the fact
that parents are overwhelmed by the number of fees and numerous requests coming from the school.
As an example, the school might ask to collect fees for essentials, such as fuel; but teachers might also
collect fees for a poster or plants for the classroom—hardly a priority, given the state of most schools.
This proliferation of requests may reflect little serious needs prioritization in the medium term and
strong training needs for school administrators.
54 Parent associations also formally report to their members, but their statements are rarely verified by outsiders.
55 Insights from the Technical Seminar on Education, In-Country consultations, Chisinau, May 2005.
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A final series of findings raise concerns about the inclusiveness of current parents groups. The study
inquired into the extent to which elite biases (against the poor and/or marginalized groups) existed in
the design and implementation of mechanisms for parents’ participation in education, with a special
focus on parents’ groups. The study found that insufficient attention is paid to risks of exclusion related
to the collection of fees.56 Poorer families were found to be able to negotiate delayed payment, installment payments, or single payments for multiple school children. In villages especially, fees were more ad
hoc and collected throughout the year, with more allowances for those who could not pay. For instance,
some parents were allowed to contribute in kind or in labor instead of in cash, and some poorer families
were even exempt upon review by the parent class committee. However, allowances for the poor are neither widespread nor systematic. Furthermore, retaliation from teachers and humiliation at the parent
meetings for nonpayment in cities were reported on a regular basis throughout the study.
In this context, Moldovan decisionmakers should consider providing appropriate guidelines to
schools regarding the role of parents associations in fee collection to preserve the rights of all parents
to participate. It would be worrisome, for instance, if parent associations in their current form would
replace parent committees as the main vehicle for parent participation and interface with the school
administration. Parent associations are legal, voluntary organizations of fee-paying members. As such,
they are not true equivalents of the class or school parent committees, which represent the entire parent body regardless of their ability to pay fees.
The study also suggests the need for attitudinal changes to overcome biases in selecting members and
conducting parent meetings. Selection of parent committees tends to be based on informal criteria that
favor the better off. As one urban student put it, “… teachers tend to select parents with good social status, good profession, energy, leadership spirit.” As a result, committee members often fail to represent
the needs of all parents, poor parents in particular. Furthermore, both interviews and field observations
suggested that parents’ meetings rarely provided an enabling environment for empowering all parents to
speak out and be listened too, especially poor and rural parents (Box 4-2). In “traditional” parent meetings,
teachers were not perceived to create an atmosphere of mutual respect and support.57 They tended to adopt
an authoritarian attitude in which the teacher does the talking and parents listen. Rural parents whose
children attend urban schools felt that they were “not taken seriously” in urban schools. In interviews,
some even explained how this disrespect discouraged them from further attendance of meetings:
“When we are many women, we cannot speak. The teacher is the person who speaks at the meeting,
and we are listening. Either we are ashamed to speak, or we do not understand. Only after the meeting
is finished, we go back home and we speak about different things.”[Statement by rural mother]
These are the parents from the town. We, those from the village, are not really paid attention to. [Rural
mother discussing parent meetings in an urban school where parents from the town are more active]
Most of the discussions take place after the meeting [among] parents “because during the meeting
somebody says something and another opposes it, and you cannot say something in the meeting when
everybody is present “because you are ashamed to speak in front of the teacher. But after the meeting,
people discuss things more openly.” [Rural father discussing parent meetings in an urban school]
56 As argued in Gershberg and Meade (2005), effective compensatory means tested support is essential to address issues of
equity but local control is another important element. It is impossible to determine the optimal fee level empirically. Therefore,
it is necessary to allow for school-level and parental decisionmaking power regarding fees within a framework to ensure equity,
promote accountability, and prevent abuses of power.
57 One school principal showed an awareness of the problem of what he called “traditional parent meetings” stating that in
his school parent meetings were more open and less teacher-led.
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BOX 42 Authoritarian Attitudes: Observations of a Parent Meeting in an Urban School in Moldova
This field observation of a “traditional” fourth grade parent meeting reveals the
“authoritarian” attitude of the teacher. Her arrogant style infantilizes the parents rather than engages them respectfully as full partners in problemsolving.
She repeatedly humiliates parents as she discusses the performance of “such
bad and disobedient children.”
The meeting is called by the class coordinator, a teacher. It is held at 11 AM on
a Friday. Twelve parents are in attendance (of 17 invited parents), 10 women
and 2 men. One woman is the grandmother of a student. Both men are seated
in the back of the room, silent and about two meters from the rest of the
attendees. The teacher is “too authoritarian” and does not create an atmosphere for parental participation. Waiting for latecomers to arrive, the teacher
starts discussing additional textbooks and books to be purchased. She reprimands the parents for the children’s failure to study, missing classes, getting
low grades, being lazy, and getting complaints from other teachers.
The meeting is officially opened with a statement from the teacher, “Everything done in the school requires help on the part of the parents. We had
good decorations made for the theater production.”The semester’s results are

summarized. The teacher then describes what she has done for the class and
her professional dedication and concludes: “I have succeeded in doing these
things in a class of such bad and disobedient children…”
The teacher is called outside, and only then do parents speak up. They complain to one another about needing to again buy new textbooks and that
the textbooks that they bought at the beginning of the year are no longer
being used.
The teacher returns and asks a rhetorical question, “The children do not know
the multiplication tables. What shall we do?” The parents keep quiet and
listen. She then goes through the individual performance of each student.
“Can we do anything about this?” [Silence] “Yes?” The parents reply in unison,
“Yes.”
At the end of the meeting, parents are showing signs of impatience at the
discussion about the New Year’s celebration. The teacher admonishes the parent committee members, “Parents’ committee, do not put everything on my
shoulders.”
Source: Fieldworkers’ report.

These findings suggest the need for appropriate training of all forms of parents (or students) committees and/or groups.

EXTERNAL CHALLENGES TO MORE EFFECTIVE PARENT PARTICIPATION
Should parents’ participation be promoted? To what extent would stakeholders have incentives and/or
possibilities on the supply side to respond to this demand? In the process of the study, stakeholders in
district and local government, as well as the school administration, spontaneously raised some issues
that shed light on the broader institutional context that affects the feasibility and potential effectiveness of both indirect and more direct modes of parent participation.

External Challenges for Enabling Voice and Indirect Modes of Citizens’ Participation
Constraints to introducing effective citizens’ voice (indirect participation) can be summarized by a
weak focus on results in the current monitoring and evaluation system and by inadequate incentives
for downward accountability. Some useful information is available. Students’ performance is tracked
primarily through year-end examinations, ranking in academic Olympiads and Baccalaureate, and
national high school graduation education. However, the study pointed to at least four main areas that
need improvement:
Q

Evidence did not show tracking of improvement of student performance or incentives for
schools and frontline professionals to show value added. The system is therefore unable to
identify and reward those dedicated teachers and schools (and students) who improved the
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Q

Q

Q

most. This focus on top performers creates risks of promoting pro-elite dynamics. Teachers
with top performers may get recognition, but those whose students have improved the most
may be ignored. This set of incentives is also at risk of even encouraging students who perform
poorly to drop out.
Most of the data collected by district departments of education seem to focus on tracking inputs.
For instance, inspections of the schools by district-level inspectors report primarily on issues
such as school finances; physical assets; and didactic matters, such as the teacher evaluation
process or progress on curriculum (See Appendix B for additional detailed examples).
There is no standardized assessment of educational achievement across schools in Moldova.58
Should parents be empowered to compare school results across the country or district, they
would not be able to do so.
Finally, the set of data available focuses on examination results; but if public policy does not
address the current practice of selling examination questions and grades, these mechanisms of
evaluating achievements may end up totally losing credibility. Some vice principals expressed
concern about this issue. It is also discussed in the study results on the quality of governance by
Transparency International (Carasciuc, 2001). In this context, the Government of Moldova needs
to generate appropriate incentives and enforce regulations to curb the informal payments that
threaten the authority of their staff and the legitimacy of the system.

Even though most of the accountability system is geared upward, in a handful of examples in the
study’s six sites, education officials and school administrators initiate information dissemination
and consultation with teachers, parents, and students. In one site, district officials reported to collect
feedback from teachers and principals through questionnaires on retraining requirements. Throughout the sites, teachers provide feedback to the district about their satisfaction with the newly developed
textbooks. Some teachers also reported gathering information through questionnaires about how parents could help the school and parental suggestions for school improvements. As one teacher from an
urban upper secondary school put it:
Parents and children fill out questionnaires and opinion polls. The class coordinator administers
these questionnaires during class meetings, and these are absolutely confidential. There are issues
that sometimes one could not realize unless administering a questionnaire, that the school faculty is
not flawless as such.

However, a more systematic approach should be adopted to ensure transparent, readily available
information on the performance of front-line education facilities and to ensure the existence of
incentives to act on results at all levels. Such information should be linked to the government’s overall
evaluation system for the education sector. Furthermore, the different levels of government may want
to explore the positive role of civil society in helping to disseminate such information. Active youth
groups, education-specialized NGOs, and community-based associations related to MSIF projects all
represent possible resources that could be tapped. With regard to the public, a key challenge would be
to ensure that information enables clients to judge the more technically complex dimensions of performance (Levy, 2004). As worldwide experience suggests, this availability of technical information is
particularly important in education, in which not all performance factors may be attributed to teachers
and/or schools (World Bank, 2003b: chapter 7).
58 The World Bank (2005b: 13–16) Education Policy Note discusses Moldova’s performance on the TIMSS international
mathematics and science assessments in 1999 and in 2003.
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Setting the stage for an informed debate among stakeholders seems particularly needed in the
current Moldovan context. At the local level—and given a certain level of decentralization—the
study found that parents do express complaints by going directly to mayoral and district offices.
However, their demands are not necessarily forwarded upward in a systematic manner. At the
national level, the Government has committed to engage in an ambitious reform program. Many
observers admit that, in the past, Moldovan education debates have been highly politicized and
dominated by the ethnic issues (Way, 2002). The debates often have pitted Russian speakers
against Romanian speakers, to the detriment of airing concerns about educational outcomes and
effectiveness.

External Challenges for Effective Direct Modes of Citizens’ Participation (client power)
Moldova has decentralized aspects of school management to local governments, but the overall picture
is complex (Chapter 2). Any attempt to build in and improve mechanisms of direct parental participation should be preceded by a presentation of the broader institutional context for the delivery of
education services. Responsibility for these services are distributed across key education institutions
and government agencies.
Q

Q

Q

Q

The Ministry of Education develops education policy, manages the preparation and approval of curricula, prepares and approves all assessment and examination materials, and manages the production of textbooks.
The district/rayon government is responsible for maintaining and operating lyceums, orphanages
and public boarding schools for vulnerable children (such as children with disabilities), and technical schools, as well as for providing the methodology of education.
The mandate for financing and managing local educational facilities (kindergartens, elementary
schools, gymnasiums, colleges, and Lyceums) falls on the shoulders of the district/rayon education
department and the mayor.59
Local authorities are mandated to maintain and operate the physical structures of the preschools,
elementary and secondary schools, music schools, and other educational institutions within their
territory.60 Mandates overlap when elementary, secondary schools, and lyceums are in the same
building.

Moldovan schools have little autonomy because their accountability is linked to tight rules and procedures from the multiple levels of authority above, which allow for little discretion in terms of allocation of financial and other resources (Table 4-1). These institutional elements and additional findings
point to three main external challenges for more effective parental participation in the governance of
schools:
59 Elementary schools include grades 1– 4, usually within the Gymnasium. A Gymnasium offers grades 5–9 of general
education. College is the former technical/vocational school; it lasts for 4 years starting with the tenth grade. The first 3 years
mirror the lyceum program and also includes the classes (lessons) in the chosen specialization. The fourth year consists of
specialization classes. At graduation, students receive a diploma of incomplete higher education. The lyceum covers grades
10–12 of general education. Schools that include lyceum-level grades need to meet higher quality standards (such as a larger
proportion of highly qualified staff ) and, as a result, are seen as leading to higher education.
60 Not all localities have educational facilities. The EGPRSP 2004–6 states that in 250 localities, educational facilities are
entirely non-existent (corresponding to 16% of localities with a child population of approximately 10,000). In another 60 localities there are only primary schools with 1700 pupils, while another 500 localities have only gymnasiums. (GOM, 2003: 82)
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TABLE 41 Locus of Decisionmaking and Responsibility for Basic Education Services in Moldova

Group

Decisions

Funding

Q
Q

Organization

Q
Q
Q

Personnel

Q
Q
Q
Q
Q

Planning

Q
Q

Resources

Q
Q
Q

Salary of teachers and principal
Maintenance and operation of buildings, including heating
Choose textbooks
Determine teaching methods
Set curriculum
Recruit/hire director (principal)
Recruit/hire teachers
Set or augment teachers’ pay
Determine training needs of staff
Funds for training costs (travel)
Set performance examinations
Implement school plan [The plan is elaborated according to the
curriculum from Ministry of Education]
Determine expenditures
Allocate personnel budget
Allocate nonpersonnel budget

Locus of decision and responsibility
Q
Q
Q
Q
Q
Q
Q
Q
Q
Q
Q
Q
Q
Q
Q

National*
Local or Regional depending on facility
National (additional at school)
School
National
Local
School
National
Regional
Local or Regional
National
School (with district/rayon approval)
Regional
Regional
Regional

Note: *The salaries of teachers and principal are funded by the government. The central government transfers the money to district, and district educational department transfers to local for being distributed
to teachers. Regional = district/rayon,
Source: Authors, based on key participant interviews.

Q

Q

Q

Low level of school autonomy should be revisited. In the current framework, school administrators
have little discretion over budget allocations, human resources, or other aspects of school management (for example, teacher training). Schools do not have their own bank accounts; they receive
itemized budgets from the district that dictate on what the funds need to be spent.61 Theoretically, the school principal and the parents have a say in hiring or firing a candidate or a teacher.
In practice, firings rarely occur because of the shortage of teachers, which affects rural areas and
small towns most acutely. As discussed in Education Policy Note, this shortage limits schools’ possibilities to make rational decisions. In the context of this paper, a low level of school autonomy
also condemns client power to remain weak, leaving few areas on which parents and communities
can have an influence. This weak client power, in turn, generates few positive incentives and possibilities for schools to address the potential demands and recommendations coming from parents’
associations.
The effectiveness of the communication system between central and local education decisionmakers
must be improved or more room left for schools (and districts) to make decisions on pressing issues
themselves. The majority of principals and district officials interviewed expressed frustration with
the absence or the lack of timely responses to their requests and/or concerns from the ministry.
Better communication and reporting between schools and elected local governments also should take
place. The study suggested that formal mechanisms focus mainly on reporting between district
levels and schools. However, mayors not only have direct accountability to citizens through their
direct election, but they can also positively influence budget allocations to improve schools.

61 The negative effects of the rigid per capita formula discussed in Chapter 2 also apply here and are analyzed in the Education Policy Note (World Bank, 2005b).
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It is in the context of inefficiently allocated and scarce resources that administrators have looked at the
contribution of parents to their schools. Increasingly, schools have raised funds from parents (formal
and informal fees, primarily on a nonvoluntary basis) to cover the budget gap and to acquire a measure
of autonomy.62 According to the study, funds are used to supplement budgetary funds for the maintenance of physical infrastructure and heating, expanding the curriculum with additional classes,
acquiring pedagogical materials and equipment, improving access to staff training, and creating
incentives for staff retention. Parent-teacher associations have always existed, but they really started
booming in Moldova after the collapse of the Soviet system.63 Since the Government of Moldova is
eager to improve the governance of education services, it is worth having a fresh look at parent-teacher
associations’ existing and potential contributions beyond the collection of fees.

CONCLUSION
Client power, voice, and compact triangle add up to weak downward accountability even though some
essential ingredients for enhancing accountability exist, such as parental interest in schools, vehicles
for parental participation, and school fees. In terms of compact, the lack of school financial autonomy
limits a school’s discretionary use of funds. The need for additional funding has led to the mostly
informal and ad hoc collection of fees without adequate prioritization or planning for medium-term
school improvement. Upward accountability mechanisms are weak in that they tend to be focused on
gathering data for budgeting rather than resolving issues of access and quality of education. Teacher,
student, and school evaluations tend to focus on identifying and rewarding good performers rather
than providing incentives for front-line providers to create value added, that is, improvements in student achievement. Corruption in the education system and lack of transparency in teacher evaluation
further weakens the legitimacy of these mechanisms.
Parents in Moldova give money but have little control over how it is spent (or raised). At best, the
parental groups are not representative of the parents in a school’s catchment area, and at worst explicitly exclude the poor. Parents are coerced to pay an array of fees over which they have little say in how
they are either structured or managed. On the positive side, parental participation and payment of fees
also illustrates the level of interest and commitment that parents already have for schools. This asset
can to be built on for accountability-enhancing reforms. Policy implications and operational recommendations are discussed in the concluding Chapter 6.

62 Carasciuc (2001) found that extra payments—most of which were not voluntary—were “frequent” for supplementary
lessons, reconstruction of school buildings, and inclusion of children in “special classes,” and “sometimes” to express gratitude
to or build good relations with teachers or directors, and for festivities held at the school. Almost 70 percent of respondents
said that the refusal to make additional payments would “frequently,” “in the majority of cases,” or “always” have a negative
effect on a child’s grade.
63 The study findings suggested that not all schools are able to raise funds equally, revealing a gap between urban and rural
sites; lyceums and other facilities; and schools that require fees as a precondition for enrollment and those that do not. As a
result, urban lyceums, typically were found to acquire a higher level of de facto autonomy.
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Strengthening Transparency
and Client Power in Rural and
Urban Water Services
“The major problem today is to provide people with water.”
—Village mayor
“If we are now connected to water, a thing that three years ago could not even have
been imagined, we can say that the activity of our group changed
the water services.”
—Town resident

I

n Moldova, access to safe drinking water is among the most prominent concerns of both government and citizens. This study confirmed that citizens
consider water services as one of the most important services to them.64
Depending on communities, citizens perceived the improvement of water services as crucial for the local public health (addressing recurrent and debilitating
dysentery and outbreaks of psoriasis and hepatitis), and for the development of
small-scale economic activities, including backyard gardens. As discussed in
Chapter 1, the Government of Moldova is committed to improving water services in the Economic Growth and Poverty Reduction Strategy Paper (EGPRSP),
and many donors, including the World Bank, and civil society partners are ready
to assist it in this task.
On the other hand, arrangements for water service delivery can be complicated and inconsistent. Drastically different situations exist in rural and urban
areas, and these different contexts have different implications for improving
relationships of accountability through mechanisms of transparency and civic
participation. For networked urban water services, worldwide experience suggests that key elements for successful institutional arrangements include regulating providers, making them client responsive and ensuring that poor people
64 Water services were raised as an issue of concern by citizens–young and old, male and female–in all of the sites included in the study, both rural and urban and those with and without
running water. These findings were confirmed in the 2003 social assessment conducted by the
Government of Moldova in the context of the World Bank project preparation in communities of
2,000–7,000 inhabitants. Sixty-seven percent of the 600 respondents surveyed cited lack of adequate
water as a serious or very serious problem, and half of respondents identified water as the most serious problem in their communities.
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have access to affordable services. Policymakers also should make sure that citizens have a strong voice
and an adequate level of technical information on their entitlements as users and payers. In rural nonnetworked services, community and self-provision may have to dominate. Nevertheless, they will still
require national and local decisionmakers to effectively support clients in ensuring service quality and
access while strengthening relationships of provider accountability (World Bank, 2003b: chapter 9).
This Chapter inquires into entry points and challenges for strengthening mechanisms of accountability within the water sector. The objective is to identify feasible strategic options to enhance the
accountability of water services to citizens that could be used by the Moldovan Government and its
key donor partners, including the World Bank water project teams. The research focused on issues
related to household water use, drinking water in particular. The research did not address issues of
irrigation or industrial water use. Given the significant differences between the rural and urban water
contexts, this chapter will explore each individually. The findings of this chapter are based principally
on detailed interviews on water services with over 35 citizens, as well as water service providers (water
utility managers, technical specialists, and accountants); local government officials; water-focused
NGOs; and donor agency representatives.

CHALLENGES FOR BOTTOMUP APPROACHES TO ACCOUNTABILITY IN RURAL CONTEXTS
This section explores the scope for bottom-up approaches to accountability in rural water services by
clarifying specific context issues and analyzing study findings around entry points and constraints for
mechanisms of voice and civic participation.

Specific Institutional Context and Issues in Rural Areas
For rural residents, who comprise approximately 54 percent of the total Moldovan population, water
service delivery generally falls into 1 of 3 scenarios (World Bank, 2004d).
The first and most common scenario is of villages that have no formal water service provision and set
up informal self-help arrangements. Running water is not available, and the population relies upon
wells and streams for their water supply. Local authorities (primaria) at the village level are responsible
for the maintenance of the public village well and any centralized water supply in their community
(World Bank, 2003d). However, financial and technical limitations make it difficult for local officials
to address individual water consumption needs. Therefore, elected local governments typically focus
on addressing the water needs of public buildings, such as schools, kindergartens, and churches. In
these cases, individuals and the communities—with no external help—tend to organize communal
wells or informal group connections to the centralized water infrastructure.
Still limited in Moldova, the second scenario includes a community-driven approach to water services, which typically is set up with initial external technical and financial assistance. This approach
has been piloted with the support of Denmark, Switzerland, the World Bank’s MSIF project, and
as planned by the village component of the World Bank Pilot Water Supply and Sanitation Project
(Box 5-1). In these cases, water services are provided by a locally run water users’ association, by the
MSIF implementing agency, or over time by an NGO or municipal water company. These organizations usually are formally independent entities, although tied closely to the local government and often
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BOX 51 Legacy of Soviet Union’s Water Infrastructure on Piped Water Sanitation Provision
Much of Moldova’s current water infrastructure was built during Soviet
times. It was organized to provide water to citizens at nominal rates and
to support the large-scale agriculture and industry that once thrived in the
country. With the collapse of most of these enterprises, Moldova’s system is
overly large for today’s demand and requires huge amounts of costly energy
to power its pumps and purification systems. Much of the water network

was outdated long ago, and its current state of degradation magnifies the
inefficiencies of the system. Water conservation is not common among consumers, who for decades paid minimal fees no matter how much water they
used.
Source: Authors

housed within the mayoralty.65 All citizens who are customers of the water project can participate in
these associations by attending decisionmaking meetings and by electing or ratifying the selection of
a chairperson or an executive committee (usually including the mayor and local engineer). Ongoing,
it is these committees that are the front-line providers of water services and handle payments, maintenance of the water network, connections for new customers, and information meetings and notices
for customers.
In the third scenario, Moldovan rural citizens also may be clients of a municipal water utility. While
municipal water utilities are based predominantly in cities and towns, they reach a small proportion
of villages and rural communities in the country.66 The service delivery arrangements in such villages
are the same as those in urban settings and will be covered within the analysis of urban water sector
issues.
In this context, and before turning to consider the range of mechanisms that promote accountability, it is useful to understand the most common service-related issues identified by key village and
government stakeholders in rural water services. Young and elderly villagers alike stressed the lack
of access to water services. Nationally, less than one-fifth of rural inhabitants are connected to piped
water services, a pattern that was borne out by all study respondents. Lack of access to piped water
negatively affected people’s health and well-being, economic opportunities, and household workloads.
Lack of access to water was a particular hardship for the elderly and disabled who must transport water
from wells and streams to their homes. Seasons can also affect the water supply in wells and streams,
which can dry up in summer months when demand is greatest.67
Interviewees also frequently cited the poor quality of water in wells and streams. Rain, for instance,
carries contaminants from garbage and waste products into wells. In the two rural study sites in which
there was no piped water service, the quality of water in wells was also judged poor in terms of taste
and color. The Ministry of Health’s Sanitary and Epidemiological Agency is responsible for inspecting the overall quality of drinking water. However, the study got strong indications that virtually no
inspections take place.68
65 These arrangements represent positive and fruitful partnerships between civil society and the local governments around
water service delivery–an arrangement that one observer called “co-production” and saw as an effective arrangement in numerous sectors (Krishna 2004).
66 While data on the precise number of villages served by the 51 Apa Canals in Moldova is not available, these villages
tend to be on the outskirts of urban centers and/or are along the water pipeline route between the urban center and its water
source.
67 Droughts, common in Moldova, are estimated to occur as frequently as every third year (World Bank 2003c).
68 Moreover, since many surface wells are located on private property, when inspections do take place, many remedial actions cannot be enforced. Based on interviews with key participants.
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Finally, water extraction was perceived to be labor intensive and difficult. Most relevant interviewees recounted their difficulties in digging wells. As one resident put it, “People have dug well 20-meters
down and not reached water.”
Representatives of local governments perceived specific challenges associated with their mandate
to provide access to quality local water supplies for their citizens. The majority of local government
officials interviewed felt that their limited budgets did not enable them to fulfill this mandate. In
addition, they felt they lacked and could not afford the necessary technical expertise on how to operate, plan, or construct a viable water supply system that would enable them to lead water-connection
projects without external assistance.

Accountability Relationships in Rural Water Service Delivery
The study found entry points and challenges for three main routes of accountability: (a) Voice–the
influence of citizens on politicians/elected officials; (b) Client power–the more direct influence of
consumers on front-line service providers; and (c) Compact–the oversight of service provision by government. As discussed in Chapter 1, the study focus is more on client participation rather than issues of
“compact.” However, as illustrated in the education case study, interviews with citizens, local government officials and service providers, and management raised important structural and institutional
challenges, which show the difficulty of exploring mechanisms for transparency and civic participation in isolation.

Villagers’ voice or indirect modes of participation: Entry points and limitations
To a certain extent, the study found that entry points exist for citizens to advocate for their needs
and potentially indirectly influence decisions on water, especially since village residents are already
engaged and interact with elected officials. In rural settings, in which formal water service providers
are often lacking, voice appears to be the main route of accountability available to Moldovan citizens.
The most common means through which citizens have achieved voice to weigh in on water issues is
through direct appeal to local government officials. In the same way that formal and informal interaction with the mayor and mayoralty staff was used by citizens to promote the accountability of local
government (Chapter 2), it is also used by citizens to promote accountability regarding water service
delivery.
Village residents rely on local government officials as points of contact for water issues. When asked
who should be responsible for providing good local water service, “the mayor’s office” was the most
frequent answer given by rural interviewees. When asked about the individuals or groups to whom
they would turn in trying to solve a problem related to water services, numerous respondents also
cited local government officials, including the mayor or municipal engineer.69 Figure 5-1 illustrates the
range of people to whom rural respondents would go if they had a problem with water services.
A second common means through which rural citizens in Moldova develop voice regarding water
issues is through group meetings. These meetings are most often open village meetings (such as meetings that took place as part of the MSIF project) as well as those most often initiated by local officials.
69 Interestingly, respondents who spoke about water-related problems often had a similar list of individuals to whom they
would go for help as the respondents who spoke about gas-related issues.
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FIGURE 51 To whom would you go for help in solving a water problem?

Sponsor
e.g., WB
Neighbors
44-year old male,
Study Site E12
Family

Mayor

Source: Qualitative, participatory research, January 2005.
Note: In this exercise, respondents were asked to identify the groups or people to whom they would go if they had a problem with a specific service. They were asked
to select circles based on their perception of the person’s ability to help them to solve theproblem: larger circles for people who had more power or ability to help
them solve their problem, smaller circles for people who had less power or ability. They then were asked to locate the circles relative to themselves, indicating the
people to whom theywould go to earlier or who would be easiest to access, versus those to whom they would turn later. As illustrated in Figure 2, the 44-year old
male interviewee explained that, to solve a problem with water, he would first contact the mayor who has the authority in the village and therefore the most capable
of solving the problem. The interviewee also would include his family in the decision. His neighbors may help him by discussing the problem together. One final place
he would turn is an external sponsor or agency.

These meetings offer space for citizens to participate in a dialogue on water issues among themselves
and with local government officials and provide a forum in which people can gain valuable information about water services, thus increasing the transparency of water service delivery.
However, study findings also point to limitations in citizens’ mechanisms for voice and influence
to affect water services. Evidence suggests that their effectiveness has been mixed. First, interaction
with government officials and group action regarding water services were found to be generally constrained by many of the same factors that constrain participation and voice regarding other issues and
services in Moldova (Chapter 2): lack of free time with which to organize, lack of trust in local leaders,
migrating populations, and the absence of local leaders or NGOs to stimulate civic engagement. The
study also identified a range of constraints specific to participation in the water sector. Among these
is citizens’ perception of water as a natural resource from which everyone benefited in the past and for
which everyone should still be able to receive for free.
Finally, most of these reported forms of citizens’ participation appeared to be informal and ad hoc.
Coming together around a particular task or issue, such as building a well, can be an effective way to
exert voice as groups. However, it can also be a short-term phenomenon as groups dissolve or move
on to other concerns once the issue at hand is dealt with. The study did not find strong evidence that
existing NGOs can offer ongoing avenues for rural citizens to organize around water issues either, as
most NGOs are based in urban centers and focused on environmental issues and river cleaning proj-
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BOX 52 Good Practice from the Swiss Agency for Development and Cooperation Water and Sanitation Program
The SDC water and sanitation program, begun in 2001, was designed to support improved drinking water systems in rural communities in 7 districts in
Western Moldova. The chosen districts were located near the SDC regional
office in Nisporeni, which allowed for regular visits and support. The program
has improved access to potable water for some 16,000 people, and public
awareness campaigns on water quality have reached more than 25,000.
Adopting mechanisms to promote information sharing and community participation in service delivery, the program has both improved the quality and
efficiency of water service delivery and had a positive effect on the transparency of local decisionmaking.
In Zberoaia, for example, the project to build a water pumping station and
local pipe network involved 3 groups: the mayoralty, the general public,
and service providers. The mayoralty convened a municipal water commission that met weekly to provide support to the project. The general
population participated in public hearings every 2–3 months and contributed finances and labor. The service provider, the Water Consumers’
Association, is an independent NGO that includes all households that were
connected to the water supply and has an elected committee that man-

ages the system, including billing and maintenance.
Interviews with local government officials and members of the Water Consumers’ Association in Zberoaia highlighted the ongoing effects of the project.
The project demonstrates to the village that many local improvements can
be accomplished by the local government and population working closely
together. The community has since continued the “spirit” of the water project
in initiatives around dam repair and establishing a community center and
Internet center. The project illustrates to local government the importance
of sharing information with community members. The mayor’s office now
publishes a local newsletter, has installed a bulletin board at the mayoralty,
and holds regular community meetings. And finally, the project promotes
better maintenance and care of the water system infrastructure. The executive committee posts notices, visit clients, writes articles for the newsletter to
encourage consumers to take care of their pipes (including protecting them
in winter), and sends personalized bills to all consumers encouraging on time
payment.
Source: SDC, 2003; 2004.

ects.70 In this context, there is overall little consistent pressure applied on local government officials to
advocate for village citizens’ access to water.

Examples of more direct forms of engagement: Client power
The second scenario of a community-driven approach typically provides a strong entry point for villages to have direct influence on service providers. Through initial external assistance, villages have
created participatory water management schemes for a central village water supply through which citizens are able to exert their power. These schemes include water users’ associations and enterprises. The
program of the Swiss Agency for Development and Cooperation (SDC) provides a good illustration
that bottom-up initiatives for more accountable service delivery are feasible and effective (Box 5-2).
Similarly, study findings emphasize the following traits:
Q

Q

While the total number of these associations is still small, they have promoted improved water quality and helped providers to increase payment compliance by customers.
The transparency of local charge systems, including the use of water meters, has helped to positively
change citizens’ attitudes about paying for improved water services. Given a choice, consumers have
a strong preference for water meters, which enable them to monitor their individual household
water use.71

70 Although in many MSIF1 villages with water projects, NGOs have developed out of MSIF implementing agencies and
have continued to address issues of water service provision.
71 Catrinescu and Deane, 2004; and personal communication with World Bank Pilot Water Supply and Sanitation project
team member.
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Client power is also promoted through formal and informal mechanisms including meetings with
association staff and participation in general meetings of the water association at which operating
decisions are taken and ratified. These mechanisms have had a strong impact on the ongoing dialogue
between consumers and service providers.
Nevertheless, entry points and opportunities to strengthen direct and indirect modes of participation to improve rural water services hardly can be seen in isolation from the broader institutional
context of compact. The reality remains that, because of the absence of formalized water services, a
compact between government and water service providers (such as a contract between a mayoralty and
local technical expert for ongoing maintenance and repair of a community’s water network) is lacking
in most rural settings in Moldova. In a small number of rural communities, community development
projects have resulted in the provision of water services. In these places, compact is present in an informal sense—with mayoralty staff such as mayors, vice-mayors, accountants, or engineers present on
the executive committee of water users’ associations or municipal water enterprises. It is only in this
way that interviewed local government officials felt that they could play a significant role in overseeing
water service provision and in advocating for the needs of their constituencies around water.

ENHANCING ACCOUNTABILITY FOR WATER SERVICE DELIVERY IN URBAN SETTINGS
This section explores the scope for introducing more transparency and civic participation in urban
water services by clarifying specific context issues and analyzing findings around the different routes
of accountability. Given the types of challenges raised by the current system of Apa Canal utilities,
more emphasis will be given to compact aspects in this section.

Institutional Context and Key Issues for Service Delivery
In urban centers, the local municipal water utility, known as Apa Canal, provides piped water services.
Apa Canal utilities operate as independent organizations in each municipality, with their own staffing
structures, financial frameworks, management agreements, levels of autonomy, and relations with the
local government. The water pipeline infrastructure in Moldova is predominantly located in urban
sites and, as such, only a small number of rural locations are served by an Apa Canal utility. While
water services once were part of larger regional utilities, Moldova’s 51 Apa Canal utilities all were
transferred to the sole control of municipalities in 2000 (World Bank, 2003e). In addition to municipal
oversight of their operations, Apa Canal utilities are also supposedly subject to the quality controls of
the federal Sanitary and Epidemiological Agency of the Ministry of Health for drinking water and the
Ministry of Environment for sewage services.
Urban institutional water arrangements involve a wider range of stakeholders than in rural settings,
namely, citizens, Apa Canal staff and management, and local government officials. As was done in the
rural settings to place demand and supply of accountability in a broader context, the study explored
urban stakeholders’ perceptions of key issues for urban water. Experiences as perceived by urban consumers point to two common problems that occur in poor functioning systems. The first is the high
cost of water. Interviewed consumers regularly found both the cost of connecting to the piped water
supply and the ongoing cost of purchasing water to be prohibitive. Arrears in payment are widespread,
and the majority felt that they would be unable to pay their water bills if water tariffs were to rise. The
second problem is the limited availability of water. Commonly, water is available for several hours

57

58

C H A N G I N G T H E WAY O U R S E R V I C E S A R E G O V E R N E D ?

during the morning and evening, with decreased hours of availability (as low as two hours daily) in
locations in which it was more difficult or costly to pump water.
From their perspective as service providers of networked water services, focus group participants
and individual interviewees from Apa Canal stressed the following key challenges:
Q

Q

Q

Lack of adequate financing. Apa Canal utilities are dependent on revenue from tariffs to cover operating budgets. When customers’ payments are in arrears, the utilities cannot recoup their expenses.
This problem was magnified by the rising costs of operating the water infrastructure, particularly
the rising cost of electricity and gas. For instance, one Apa Canal manager explained that 65 percent
of what consumers pay for a cubic meter of water goes to pay electricity costs [Study site B21]. Several
of the Apa Canal utilities studied as part of this research were in debt.
Lack of autonomy. While Apa Canal utilities are independent municipal enterprises reliant on their
own products and services to generate their income, they are unable to set their own tariffs. Any
changes that an Apa Canal utility desires to make to its tariffs must be ratified by the local municipal council. As local councils have tended to vote against any tariff increases in recent times, many
existing tariffs do not cover Apa Canal expenditures, and the utility is unable to break even.
Aging and inappropriate water infrastructure in need of rehabilitation and modernization: The existing water network is inadequate on multiple fronts. It is overly large for demand in certain areas,
requiring large amounts of power to work effectively while failing to reach other areas. Losses from
leaking pipes average 30 percent but can reach up to 70 percent (GOM, 2004).

Finally, representatives from elected local governments focused their concerns for lack of funding.
While the operating budget for Apa Canal utilities comes from their revenues, funds for replacement
and repair of water infrastructure located on public property, such as water pipes, should come from
local governments via district budgets. However, after district expenditures on infrastructure, such as
roads, little money for capital is transferred to the local level.

Accountability Relationships in Urban Water Service Delivery
The study found the three main routes of accountability—voice, client power, and compact—all to be
present and used to varying degrees by stakeholders in the urban water sector in Moldova.

Mechanisms that improve the voice of citizens to advocate for their needs
The study found that entry points exist for citizens to get access to information on urban water services
and to exercise their voice. As in the rural water sector, citizens in urban centers also exercise their
voice through direct interaction with government officials through office hours and visits or calls to
the mayoralty. Urban residents also use group meetings to influence government decisionmakers,
inviting officials to street, block, apartment, or neighborhood meetings or attending local council
meetings.
A striking difference with the rural findings is a strong potential for information strategies as ways
to promote greater transparency. In all three urban sites included in the study, newspapers carried
information on water services, including financial details of proposed tariff changes, water supply
schedules and supply stoppages, and technical information on works and system disinfection. Urban
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respondents overwhelmingly pointed to the media, including both television and print, as the most
common source of information on water issues. Citizens also used letters to the newspapers to draw
attention to the problems that they face and to make known their needs and opinions on water issues.
Respondents also cited the annual information bulletin and information displays at Apa Canal offices
as key means to access information. The bulleting provides details of the water supply schedule, recent
water quality readings, and networks to which different neighborhoods belong.
From the results of the study, a final mechanism through which urban citizens have gained voice on
water issues is through organized protest. While this phenomenon was limited to a single example
from the study sites, it was a striking example of the power of citizen voice. In October 2003, new
water tariffs were set by Apa Canal in Orhei and approved by the local council. In response, an ad hoc
group of consumers, mainly pensioners, organized themselves in protest and threatened the Orhei
city council that they would start blocking streets if the tariffs were not rolled back. In response to
the consumer outcry, in February 2004 the city council compelled Apa Canal to lower water tariffs to
their original levels.
How effective have these mechanisms been in giving voice to citizens to influence water issues? The
Orhei protest obviously succeeded in communicating the desires of citizens to their local officials.
However, this occurrence was fairly unusual. Given the many other time pressures they face and the
challenges of building trust in larger urban environments, in which the turnover of residents is high,
urban consumers—just as do rural consumers—find it difficult to organize.
Large-scale collective action around water service issues tends to be constrained by the wide disparities present in the water sector and the lack of common and equal incentives to organize. Since
responsibility for water services has been devolved to the local level, different localities have different
standards of service, which makes effective national advocacy around water services unlikely. For
example, the price of water in the capital city, Chisinau, is approximately 3 lei per cubic meter, less than
half the price in some nearby towns. Even within individual districts, access to water is not consistent.
The city of Cahul is supplied by water from different pumping stations. As a result, part of the city
receives water 13 hours a day, while 3 other areas receive only 8 hours of water service daily. Similarly,
in Soroca, residents of the hillier quarters have a reduced schedule of water services compared to their
neighbors on flat ground. These disparities suggest that external actors can play an important role in
facilitating civic engagement and helping citizens to discover shared incentives for action.
Even within smaller neighborhoods or apartment blocks, customers have differing incentives to
organize.72 It is costlier for households farther from the main water pipes to get connected, so when a
neighborhood is organizing a water connection, these households may be omitted or unable to afford
to join. Similarly, within apartment buildings, residents on different floors face particular challenges
that their neighbors will have no incentive to address. Higher floors have water less often because of
the lack of sufficient pressure to push water upwards, while lower floors suffer no such problem. On
the other hand, although broken or leaking water pipes flood lower floors, apartments on higher floors
are unaffected. As one apartment resident observed, “Of course, the ones to suffer will participate, not
the others. […] Only the ones that are affected by the issue under discussion participate, if the difficul72 A World Bank (2003f) study, discusses many of the challenges of organizing homeowners’ associations in apartment
buildings, including problems of resident indifference to problems which only affect other residents and the difficulty of collecting nominal membership fees.
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ties refer to them” [Study site A12]. These findings suggest the need to develop local urban and rural
consumer associations for water service delivery, which could target assistance to vulnerable groups.
In addition, with support from NGOs and donors, these associations could be linked into a central
national secretariat or hub to advocate for consumers around water issues. These two mechanisms
would remedy the conspicuous vacuum that exists in Moldova in terms of formal representation of
the interests of water consumers.
Finally, evidence suggests that the effectiveness of existing mechanisms to promote voice around
water services would be enhanced by the presence of regular mechanisms for citizens to exert pressure on elected local governments. Overall, interviewees perceived that water services receive much
attention from politicians before elections. As one citizen put it, “Before the elections they make promises. If anything happens, they are fast to come. Some pipes cracked in the neighborhood, and they
came promptly to repair them. If it were not for the elections, they could have waited for a long time”
[Study site A15]. Other interviewees lamented that little improvement in water services is realized
after the elections take place. The lack of ongoing pressures on local governments outside of election
periods, coupled with the lack of government authority, expertise, and financial resources with which
to influence service providers, makes the intermediate route of accountability for water services one
that is yet to be fully realized.

Client power: Urban consumers’ interactions with the Apa Canal service providers
As in other sectoral services, client power in urban water services could include two options: (a) choice
by opting out to private systems, or (b) direct engagement with service providers. As for the first
option—which is not the focus of this chapter—findings did point out that urban citizens tend to
exert their power by leaving or bypassing Apa Canal. There is a formal private sector however since
Apa Canal holds a natural monopoly on the urban water infrastructure. Still, what the study reported
were forms of self-help strategies whereby citizens entirely bypassed official piped water services. In
many urban locations, for instance, citizens pay for bottled drinking water or for water to be trucked
in to their homes. In some suburban areas, individuals or groups of neighbors construct wells or water
tanks to provide for their water needs. Several interviewees in urban study sites recounted such experiences, which took place when groups deemed it too costly for groups to pay for the pipes needed to
connect to the central water supply or Apa Canal was reluctant to extend its services to a particular
neighborhood.
The second option of direct engagement with service providers, however, provided a more effective means for consumers to hold Apa Canal directly accountable. The study found that Apa Canal
offices already started to develop mechanisms for clients’ feedback, which could make the offices more
responsive to the feedback. The most common mechanisms of client involve direct interaction on an
individual basis with Apa Canal staff. This interaction can take several forms: (a) in writing, in the
form of suggestions and complaints submitted to the local Apa Canal; (b) in person with Apa Canal
staff who make local visits to check meters or to visit customers with payment arrears, with staff at
head offices or sales offices, or during irregular open meetings; and (c) by telephone to the Apa Canal
office, satellite sales/billing offices, or to the dedicated customer feedback line that exists at some Apa
Canal utilities. In Orhei, for example, a 24-hour line is available for consumers to call to report problems or request assistance.
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Systems to respond to these forms of citizen feedback include registers in which all suggestions,
proposals, or complaints are recorded by the receiving staff member—whether secretary, dispatcher,
or controller—before being relayed to the relevant staff member. In addition to accepting client feedback, information distributed from Apa Canal to customers and prospective customers also has the
potential to promote client power. Through notice boards, mailings, and television appearances, information is made public. The information includes water quality, planned water works, tariffs, and water
infrastructure in different neighborhoods, as well as contact details and office hours for technical and
service staff, and to whom customers should address concerns about different water issues.
Not only did the majority of interviewed clients tend to be aware of these mechanisms for client
information and feedback but also some started to feel empowered to exercise their influence on Apa
Canals. As one citizen explained, people no longer sit idly by, cursing the employees of Apa Canal. “If
you do not apply personally with a demand or a complaint, you do not have a chance that someone
would help you.” Instead, customers have become more knowledgeable about what they want and are
able to file claims and make demands. “At present, the people use these very forms, the demands and
complaints,” and “now problems are solved more easily than before” [Study site A13].
Individual mechanisms of exerting client power are widespread. The potential for consumers to
exert collective directed pressure on Apa Canal seems to be present, but examples are still limited.
These collective initiatives generally take place “pre-service” and consist of streets or apartment blocks
working together to convince Apa Canal to branch the central water pipeline to their area. Since Apa
Canal itself is unable to afford to make such connections for all residents, in order to get Apa Canal to
agree, groups raise money to buy the necessary water fixtures and volunteer to do the labor themselves.
Upon connection, Apa Canal may contract directly with these groups for water provision, with individual consumers paying their bills to their group leader rather than to Apa Canal. This arrangement
also exists between Apa Canal and certain homeowners’ associations, many of which exist in multiple
apartment buildings in Moldova.73
Despite these entry points for client power, the study findings pointed to three main series of
challenges:
First, strategies for collecting and reacting to client feedback still show areas for improvement.
Through newspapers and television, information on Apa Canal service schedules and planned works
or cleanings does reach consumers.74 However, other types of information on water services and associated entitlements do not always reach all citizens, which constrains the ability of many of them to
demand a level or type of service that is theirs by right. For example, while pensioners are eligible for
discounts when connecting into the main central water system, many citizens were unaware of this
provision. As described by a 67-year old, “We did not know about these discounts. When the water
works for our connection were under implementation, we all paid for it” [Study site A19]. Similarly,
the Orhei pensioners who protested the city’s water tariff increases in 2003 (Section C.2.1) likely were
unaware that when the tariffs were raised, special provisions had been put in place for vulnerable
consumers (including pensioners and the poor) based on lists provided by the city’s social assistance
73 “Strengthening Community Organization in the Housing Sector, Assessment of Private Homeowners Associations”
(World Bank, 2003f) details the role these associations in organizing and contracting for heating, water, electricity, garbage,
and maintenance services in Moldova.
74 Information on a recent citywide water disconnection for annual pipe cleaning in one town study site was distributed
for a full week prior to the event; and on the day of the cut only two customers (of an estimated 12,500 households and 450
businesses) called in to the service center unaware of the planned disconnection [Study site B18].
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bureau. Open meetings called by Apa Canal to inform citizens about water service issues are not systematic ways in which clients can influence water providers either. One Apa Canal director explained
that these meetings “are not regular” and usually held “before elections.”
Second, many of these initiatives for collecting and responding to client feedback should be more
systematically encouraged at the top levels of government. The study suggested variations among
Apa Canal managers’ attitudes to client responsiveness. Such variations can be explained by the autonomy of each Apa Canal authority. However, to ensure consistent treatment of all utility consumers,
transparency and customer service should be part of the training and incentives of every Apa Canal
utility.
The third and final series of challenges point to broader structural challenges linked to the response
capacity of Apa Canal utilities. No amount of client power can achieve what a service provider is
unable to provide. Lack of motivation, capacity, and funding were found to limit the response of Apa
Canal to its own institutionalized mechanisms and processes for client feedback. Study focus group
discussed these factors.
Today’s Apa Canal employees feel that they have few of the same incentives to perform that were
present in “the old system,” in which they enjoyed regular “trainings, study tours, systems of promotion, and competitive and steady salaries.” Salary arrears were reported to be common, and managers
interviewed spoke of having few training opportunities or financial incentives available to reward or
encourage good performance among their employees. The low salaries result in rapid turnover among
staff, and many specialists and employees with higher education are leaving to find other jobs. One
Apa Canal manager lost 4 specialists (of his 37 employees with higher education in water and sanitation) during the month in which he was interviewed.
The staff commonly found their work environment to be demoralizing: working with consumers
who do not pay their bills, who attempt to steal water or intentionally sabotage water meters, and who
do not report burst or leaking pipes. Staff expressed frustrations about seeing pensioners and poor
people struggling to pay their water bills, while “wealthy consumers,75 commercial enterprises, and
even government offices ignore their bills.” In addition, every day, many front-line staff face angry
customers who have unrealistic expectations of what staff people can do given their capacity and
budget limitations.
Finally, financial difficulties exacerbate capacity shortfalls. Many Apa Canal utilities struggle to
stretch their revenues to cover their operating costs, and many others are in debt. In one urban site,
for instance, 15 percent of consumers were found to have outstanding debts owed to Apa Canal. Thus,
for citizens interested in being hooked up to the central water service, demanding a connection from
Apa Canal is not a realistic option for achieving such a connection. An Apa Canal director explained,
“New areas are asking for [us to] connect their households to water. We do not have the possibility to
do it. We have no money” [Study site B21]. In such financial straits, no matter how strong the influence
of clients, Apa Canal can do little to repair all of its service and quality shortcomings. To be connected,
citizens must make and maintain the connection themselves. As one client explained, “In the past,
everything was done by those from Apa Canal. It was not our business. Now they only install the common meter and come only to take the metering data” [Study site A19].

75 These trends parallel those in the energy sector. A recent study in Moldova found that wealthy consumers were the most
likely to steal electricity (Junge and others, 2004).

S T R E N G T H E N I N G T R A N S PA R E N C Y A N D C L I E N T P O W E R

Therefore, while numerous mechanisms by which clients can influence front-line water service
providers do exist, the effectiveness of these client power mechanisms in promoting accountability
remains limited by the nature of water service delivery and the difficulties faced by the monopoly
water service provider, Apa Canal. Given these realities which constrain the effectiveness of client
power, this chapter provides a further discussion of compact issues related to improving the accountability of water services.

Mechanisms that strengthen the compact between government officials and service
providers
The study points to several formal avenues by which local governments can oversee their local Apa
Canal utility in Moldova. Apa Canal is responsible for sending monthly reports to the mayoralty on
income and expenditures, the volume of water supplied, the volume of residual water captured, and
any leakage problems; as well as data on the number of works executed, calls received, and hours
worked. Regulatory arrangements also require Apa Canal tariffs to be ratified by the relevant local
council. This arrangement enables local councils to directly influence the price that consumers pay
for water services in their localities and requires Apa Canal to convince the local council of the need
for price increases before they take place. In one study site, the mayor’s office had decided on the local
water supply schedule with which Apa Canal was to comply [Study site A8]. In other localities, the formal oversight of Apa Canal by local governments also includes the appointment of the director of Apa
Canal by the local council and the presence of local councilors on the Apa Canal Board of Directors,
alongside Apa Canal management.
However, evidence suggests that a major constraint on the compact between local governments
and water service providers is the ambiguity of regulatory arrangements governing relationships and
the division of responsibilities between the two groups with different management agreements in different municipalities. Apa Canal staff and officials interviewed saw local governments as being both
over-involved and under-involved in water service delivery. Not only are officials able to take binding
decisions that unfavorably affect the ability of Apa Canal utilities to operate, but interviewees also
noted that officials do not always provide the support and assistance they are tasked with in their
mandates.
While Apa Canal tariffs must be approved by local officials, approval can trigger a chain of events
that makes an Apa Canal utility less, rather than more, accountable to citizens in the long run. Consider the following scenario: the management of an Apa Canal utility asks its local government to
ratify a tariff increase that is required to meet rising operating costs (due to rising electricity costs,
client debts). Due to consumer pressures, local councils decide not to ratify the new tariffs in a bid to
protect the interests of consumers and their own political stations. Yet, a perverse incentive can exist
in such cases. The Apa Canal utility is unable to recover its costs via tariffs, which makes it more difficult for it to improve or maintain access and quality of water services. In such situations, many of
which were recounted during the study, the power of governments over Apa Canal and the compact
between the two entities had what seemed like a positive impact on accountability as consumers were
able to have their voices heard. However, this impact was a distortion of the long-term impact. Over
time, inadequate funds hurt service provision, and Apa Canal became less responsive to the needs of
clients, ultimately hurting their interests. The vast majority of Apa Canal staff and managers interviewed expressed frustration about the poor understanding of this cycle by local governments and
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consumers. Many suggested the need for local officials to be trained to better understand their dual
responsibilities to keep tariffs low for consumers and to ensure tariff levels that enable water service
providers to sustain, and invest in, water services.
Water service providers also are frustrated by the inability of local governments to fulfill their
obligations concerning water service delivery. Included within the mandate of local governments are
the replacement, reconstruction, and repair of water infrastructure on public property. Several Apa
Canal directors complained that water issues were omitted from the official plans of their local governments, whose budgets similarly failed to include any funds to maintain the water infrastructure. In the
words of one, “We addressed [a request] to the mayor’s office to discuss our issue about the renovation
of the water and drainage system. But the issue was not positively solved. No money was included in
the budget for this, and they could not help.” These examples illustrate that while formalized compact
frameworks do exist between local governments and water service providers in Moldova, these frameworks would benefit from modifications to better align the accountability of water service providers
with the long-term needs of the people.
These findings suggest several strategies and entry points that should be supported to promote
greater accountability around water service delivery in Moldova to improve the performance of water
services. These strategies are discussed in detail in Chapter 6, page 105.

6

What Can Moldovan
Decisionmakers Do?
Policy and Operational Options

This concluding and
forward-looking chapter
has 3 main objectives.
Objective one highlights the
critical conclusions in the context of its
initial questions and points to overall
strategic implications for the Moldovan
government’s poverty reduction and
governance agenda. Second, the chapter draws on the main findings of the
case study chapters to identify specific
policy/operational options in the crosssectoral areas of local governance and
local strategies for improved service
delivery and in sectoral services for
basic education and drinkable water in
rural and urban areas.76Third, it draws
out lessons for potential assistance
from the World Bank.

T

hese 3 objectives are mainstreamed in general strategic recommendations and in specific policy and operational options in the context of 3
World-Bank-supported projects: MSIF2; rural education, under preparation; and a pilot water project. A matrix consisting of three tables in Appendix
A outlines the recommendations for improving the accountability of local government (Table A-1), accountability of educations services (Table A-2), and the
accountability of water services (Table A-3).76

OVERALL CONCLUSIONS AND POLICY RECOMMENDATIONS
Overall, study findings point to three policy-relevant conclusions:
1. Strengthen and/or introduce mechanisms for civic participation in local government decisionmaking and sectoral service delivery, as part of an overall
strategy to improve the governance of public services.
2. Recognize internal and external challenges, including the need to provide a
more supportive external enabling environment.
3. Ensure an internal enabling environment for vehicles of citizen participation around local governance and service delivery, with a particular focus on
inclusiveness and internal governance.
(1) The Government of Moldova benefits from strong opportunities to strengthen
and/or introduce mechanisms for civic participation in local government
decisionmaking and sectoral service delivery, as part of an overall strategy to
improve the governance of public services.77 There is strong promise for using
76 The matrix summarizing options and recommendations in relations to the EGPRSP framework and the recent EU integration plan is provided in Appendix A.
77 As clarified in Chapter 1, civic participation refers to mechanisms for (a) indirect modes of citizens’ participation, whereby service users exercise their influence through making their voice heard as
citizens, that is, through strengthened relationships of accountability between themselves and elected
officials who are mandated with service delivery responsibilities; and (b) more direct modes of participation, whereby service users engage more directly with service providers’ organizations (an APA Canal office, a school) and frontline professionals, that is, what the WDR2004 refers to as client power.
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BOX 61 What are Citizen Report Cards?
Citizen report cards provide evaluation and ratings of the quality of public service delivery from citizens’ perspectives. Their opinions on service awareness,
access, satisfaction, and constraints are compiled and disseminated to service
providers, policymakers, and the general public to improve service quality.

could help the Government meet its goals for improving public service
delivery (as elaborated in its EGPRSP). From international experience, key
factors that could contribute to the success of a citizen report card process
in Moldova are:

The research in Canada, India, the Philippines, and United Kingdom—in service sectors, including health, education, telecommunications, water, housing—reveals that citizen report cards can spot where services are failing to
meet citizens’ needs and help government and service managers to target
greater resources to meet specific needs of the people, including the poor.
There are several models for carrying out citizen report card processes, with
civil society organizations, government departments or agencies, or even
parliaments taking the lead.

1. Widespread publicity and information about the process through the
media and local community meetings.
2. Opportunities for citizens to make concrete suggestions and recommendations about services.
3. Creation of a multistakeholder steering committee that would identify
issues to be covered, approve the methodology for carrying out the process, and identify ways to address report card findings.
4. Public commitment by government to use the report card results to
improve service delivery.

By channeling valuable feedback on services in Moldova from citizens
directly to government and service providers, a citizen report card process

Sources: AsDB, 2001; IFES, 2005: Paul, 1998; Songco, 2001; World Bank, 2001a, 2004c.

bottom-up approaches to strengthen relationships of accountability among citizens and the service
providers and elected local government officials mandated with specific service delivery responsibilities. From a sectoral standpoint, the case studies suggest that entry points exist particularly in the
areas of basic social and economic infrastructure, primary and secondary education, and drinking
water services. From a cross-sectoral perspective, there are also strong opportunities for building
more transparent and participatory elected local governments, which have been delegated various
service responsibilities. Given the concentration of poverty in rural areas and small towns, Moldovan
decisionmakers should not miss the opportunity to bring to scale successful community-driven experiences, such as the MSIF, by bringing in local and regional governments.
Clients’ interest and engagement are two major ingredients for strengthening accountability in
service delivery. While this study focused on the education and water sectors, interview feedback suggested strong citizen interest in other services as well. The most commonly cited were roads, followed
by community cultural and youth services, gas/heating, and garbage/waste management. Given acute
unmet needs, most Moldovan citizens have strong incentives to participate when they perceive an
opening to improve these services. They exercise their client power by engaging in associations for parents, rural water users, or MSIF beneficiaries. Given this interest, most citizens seem ready to provide
their feedback to government officials on needs and service performance should they be given a forum
in which to do so, for instance, through a Citizen Report Card mechanism (see Box 6-1).
Incentives and potentials exist for a range of community-based organizations, NGOs, and other
civil society organizations to mobilize and enhance the voice of citizens (Chapter 2, page 91) around
both local governance and service delivery, and/or assist in strengthening participatory capacities of
local governments. While attention must be paid to sustainability issues, these organizations can, for
instance, help to introduce report card mechanisms. Some public agents in service provision organizations, such as some Apa Canal managers, have developed on their own creative ways to inform clients
and obtain their feedback.
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Local government officials are directly elected, which potentially makes them strongly accountable
to citizens; and important areas of responsibility in education and utilities (water, electricity, solid
waste) have been delegated to them by the Law on Local Public Administration. These local officials
are perceived as accessible by citizens and, when provided with resource incentives, many start open
consultations with citizens around priority areas (Chapters 2 and 3).
(2) For these opportunities to be seized, and for these mechanisms to be inclusive—or pro-poor,
feasible, and effective—Moldovan decisionmakers and their donor/civil society partners must face
up to internal and external challenges, including the need to provide a more supportive external
enabling environment. Bottom-up approaches to accountability are meaningful and effective if they
enhance the voice of users, not only the demand-side of service delivery but also the receptivity to this
voice. Client power and voice cannot be seen in isolation from relationships between service providers
and policymakers, what the WDR2004 refers to as compact. No amount of client power can achieve
what a service provider is unable to provide. As detailed in the next several sections, the study highlights certain items that should be on the agenda of the Government:
Advance the unfinished agenda of the public administration and civil service reform. As recommended by the World Bank (2005a) economic memorandum, the Government should find ways
to accelerate the implementation of the key EGPRSP measures, the anticorruption plan, and
other public sector governance reforms. Public voice and participation are important ingredients
for successful service delivery by creating pressure for accountability and performance. However, voice and participation can succeed only if top-down efforts to build an accountable and
professional administration are in place. The recommended policy actions below offer a series of
selected entry points to governance reforms that would yield early benefits in improving provision of services.
Q Provide elected local governments with the necessary skills and financial resources to fulfill their
mandates. Priority should be given to address the gaps in the current intergovernmental finance
law. The study identified various gaps in the local–center compact relationships among elected
local governments, and central and deconcentrated levels of the state administration.
Q Address financing constraints faced by service providers. Schools and Apa Canal utilities clearly
identified this need.
Q Allow service providers flexibility within a framework of accountability for results. The low level
of school autonomy in management and planning limits the areas in which service providers can
make decisions. Interviewees from Apa Canal utilities expressed similar frustrations with lack
of autonomy.
Q Strengthen monitoring and evaluation systems with a strong focus on results—as opposed to
inputs—and the capability to assess how well frontline providers are performing. The education
case study strongly reinforced this need (Chapter 4, page 55).
Q Provide clear regulatory arrangements for the governance of the service activity. For example,
in the area of urban water, address the ambiguity of regulatory arrangements (Chapter 5, page
79).
The Government agenda should also provide for an overall supportive environment for effective and
broad-based strategies for information dissemination. Such an environment would strengthen the
enabling environment to engage organized civil society and for an independent and constructive role
Q

67

68

C H A N G I N G T H E WAY O U R S E R V I C E S A R E G O V E R N E D ?

of the media (Chapter 2, page 33). If citizen report cards are to be introduced, results should be widely
published. As one expert puts it, “Only if people know what is going on, good and bad, can they hold
their government accountable” (Blair, 2000: 29).
(3) Policies and programs must ensure an internal enabling environment for vehicles of citizen
participation around local governance and service delivery, with a particular focus on inclusiveness and internal governance. The study particularly suggests that, for these vehicles to be credible
and legitimate, they need to be more inclusive of the poor, less educated, or other vulnerable groups.
Parents’ associations, for example, rarely were found to include the poorest. Several donor agencies
identified inclusiveness as an area in which they should focus more attention in their programming.
Constraints for broad-based participation should be better understood and addressed through capacity building, use of mediators, and adequate rules of the game. The study found that elite biases against
the poor often were unintended. Nevertheless, these biases create a real risk of generating elite capture
in the long run. In addition, assistance should be provided to users’ associations—especially those
managing/collecting funds—to improve their transparency, management and organizational skills,
and governance structures. Such assistance is especially needed in small towns, in which trust may be
negatively affected by heterogeneous communities.

TOWARD PARTICIPATORY LOCAL GOVERNANCE
As discussed above and in detail in Chapters II and III, the Moldovan Government benefits from
numerous entry points to achieve its EGPRSP goals of making “self-government institutions more
responsive, transparent and accessible for the public” and “improving the accountability of local public administration for managing the delivery of public services (GOM, 2004: chapter 6.3.1).” Under
EU standards, elected local governments tend to be responsible for at least 40 percent of investments.
It is therefore crucial to prepare Moldovan local officials now for these future roles. However, this
study sheds light on several constraints on the external and internal operating context for elected
local governments that limit the possibilities to make these governments effectively and credibly more
transparent, participatory, and accountable. Recommendations are summarized in the policy matrix
in Appendix A. Some recommendations link directly with policy reform as part of the Government’s
plan to reform its public administration (this is reflected in both the EGPRSP and the EU integration
plan). Others do not require reform and are to take place at operational levels, for instance, through
the World Bank-supported MSIF2 project.

Improving the External Operating Context
The Government of Moldova must provide a more supportive decentralization framework, if citizens’ voice on basic services is to be heard and if elected local governments are to be able to be receptive this voice. Key areas of action are summarized below:
Q

Q

Implement EGPRSP-identified action of clarifying mandates and responsibilities among central,
district, and self-government levels.
Address gaps in the intergovernmental fiscal law, especially implement EGPRSP-identified
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BOX 62 Innovative Approaches to Accountability of Local Governments: Bolivia Vigilance Committee
Bolivia’s local “vigilance committees” monitor the activities of elected local
government bodies and participate in local planning and budget creation.
They also promote transparency, participation, and accountability in local
governance through:
Q

Q

Q

Prioritization of community needs. Feedback from the Cochabamba vigilance committee resulted in municipal investments in building schools in
poor areas and in improving hospitals.
Formal complaints procedures. Vigilance committees that suspect wrongdoing by local councils can invoke a legal complaints procedure in which

Q

a special committee of the Senate reviews the case and has the power to
suspend funds to the local council if it is found to have acted inappropriately.
Inclusive participation. Members of vigilance committees are selected
from various traditional governance systems, including peasant associations and indigenous communal institutions; and the participation of
non-elites is encouraged.

Source: Blair, 2000.

action of increasing the fiscal autonomy of elected local governments,78 and revise rules for the
intergovernmental transfer formula so that it provides transparent and predictable flows. The
study clearly showed that the current system for intergovernmental transfers opens the space for
discretionary and arbitrary decisions from district levels of government.
Implement the principle, “Watch, don’t control.” Provide clear directions to district levels of
government so that processes of intergovernmental monitoring proceed in ways that strengthen
transparency without inhibiting the ability of elected local self-governments to adapt flexibly
to their local circumstances (Levy, 2004). The EGPRSP does not explicitly address the ways in
which informal power dynamics between district and local levels of government negatively affect
decisionmaking, and incentives for all parties to open meaningful spaces for civic participation
and transparency (Chapter 2).

The re-elected Government should also take advantage of current momentum to officially and
publicly communicate central government’s support for elected local governments to institute and
improve the transparency of administrative procedures for citizen feedback. Documented policies and standards for handling citizen feedback (including public complaint logs and guidelines for
responding to complaints) can encourage citizens to provide their feedback, reduce the discretionary handling of issues by government officials, and/or provide incentives from above to district-level
officials to support participatory processes. There are various ways of institutionalizing participatory
mechanisms: creating new agencies tasked with ensuring citizen participation, inscribing them into
law, and/or incorporating them in local governments’ strategic plans (Ackerman, 2004). The Vigilance
Committees in Bolivia is one illustration (Box 6-2). This last option may be the most feasible in the
current Moldovan context and is already envisaged by the MSIF and USAID local government reform
projects.
The Government should officially insert in its EGPRSP strategy and other relevant strategic documents the establishment of new mechanisms for citizens, inputs, and feedback, such as participatory
78 The EGPRSP refers to “self-governments.” The EGPRSP states: “In the area of state and local administration budget
relations, activities will focus on reducing the financial dependence of local governments and the stimulation of local financial
autonomy. This will be done through improving the legislation on financial relations between state budget and administrativeterritorial units’ budgets, performing fiscal potential analysis from the territorial aspect, undertaking measures for enhancing
their fiscal base and through improving the mechanism of budget equalization transfers mechanism” (GOM, 2004: 42).
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BOX 63 Participatory Budgeting in Albania
In Albania, where decentralization has been extensive, citizens have high
expectations of local government yet often lack awareness of local government’s roles and responsibilities. As result, local governments are often held
responsible for the poor quality of many public services, some of which are
within the mandate of the central government. Local government’s lack of
experience in promoting civic engagement in governance, compounded by
civic passiveness and fragile local institutions, has contributed to citizens’
mistrust and cynicism about government. This mistrust has in turn resulted in
poor payment of tax, creating a vicious cycle.

Q

To address these governance challenges, the World Bank facilitated a pilot
participatory budgeting project with three local governments in Albania to
test mechanisms to increase citizen participation in decision-making in the
local budget process. Working with partners from the Ministry of Local Government, Ministry of Finance, Association of Albanian Municipalities, Association of Albanian Communes, Bank staff and selected Albanian NGOs, the
pilot was tailored according to the budgeting cycle of local government units
in Albania. Complementary tools were used to engage vulnerable groups
through the use of a Participatory Institutional Rapid Assessment and poverty
maps. The results of the first year of the pilot were very positive:

Lessons learned during the pilot are being discussed with national policymakers in the Ministry of Local Government and Decentralization and Ministry
of Finance who are interested in scaling up the pilot to other locations. As a
result of the pilot, the Ministry of Local Government and Decentralization has
asked the bank team to help them with social accountability tools that can be
scaled up to other local government units. A participatory budgeting toolkit
is being developed and will be disseminated to national ministries and local
government units.

Q

The pilot helped to introduce a more participatory and grassroots
approach to formulating local budgets and investment planning.
This year, the three pilot locations will independently conduct the PBP
process and will receive targeted training and capacity-building as necessary. This demonstrates a significant change in mindset and a willingness
to open the budget process to citizens. A fourth pilot location, Elbassan,
which will begin participatory budgeting this year, has agreed to set aside
funds in its local budget to hire local assistance to facilitate the participatory budgeting cycle.

Source: Authors.

monitoring of service delivery performance—citizen report cards—and mechanisms for participatory
budgeting (Box 6-3). Much of the foundation will have been laid for these mechanisms by the MSIF2 and
other donor-supported projects, such the USAID Local Government Reform.79 However, to ensure that
people see the benefits of participation, these mechanisms must be multidirectional. In other words,
they must ensure that when clients provide feedback to service providers, opportunities are created for
providers and local officials to provide reciprocal feedback to citizens on how that information is being
used to change services. Without multidirectional feedback, there is a serious risk that the already high
level of skepticism among citizens about the impact of their participation could grow even higher.

Strengthen Participatory Capacities of Local Authorities and Communities
While working on fixing the rules of the game is essential, the Government should take responsibility
to coordinate and promote an ambitious capacity-building program for participation of local authorities and citizens. Key recommendations are:
Q

Include district officials in future capacity-building programs or initiatives on participatory governance and bottom-up service delivery. Numerous participants of the study highlighted that district
officials often were not informed about NGO- and donor-sponsored rural development projects
in their regions and regularly were overlooked by donor projects for capacity-building support.
Throughout the study, not a single example of joint local-district government learning was pro-

79 Public hearings, citizens fora, and participatory budgeting and planning exercises have been used effectively to promote
transparency and participation in local governance in countries including Brazil, India, Indonesia, and Malaysia. Common
factors contributing to the success of these initiatives included local government commitment and the inclusion of civil society
organizations in support of the citizenry, both of which are feasible in Moldova with donor and central government support.
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Q

vided. Going forward, the inclusion of district officials would facilitate joint learning and planning. One mayor emphasized, “As long as rayons are not included in strategic planning exercises
themselves and do not have their own strategic plans, we will always face problems… Rayon councils have to be trained … and other donors should be united for this purpose.” Including them
also could create positive attitudinal shifts and incentives for district officials to support for more
meaningful participatory processes in local government decisionmaking. In addition to training
in strategic planning and promoting participation and transparency, a particular area for capacity
building at the district level, given its monitoring function, is skills in information gathering, and
computing and analyzing statistics.80
The content of capacity building should be more comprehensive. Figure 6-1 provides an example of
such a broad framework. Skills building aims toward a better understanding of the external operating context (mandates, financing rules, power dynamics) and improved management skills as
well as participatory skills. Study findings clearly showed the need for local governments and their
donor and civil society partners to be aware of the opportunities for and constraints on broad-based
participation, and to be able to tailor adequate vehicles for broad-based participation.

Donor-sponsored projects in Moldova have helped local governments and citizens to create a positive
dialogue in numerous communities. While these efforts are having a positive influence on improving
the accountability of local governments, feedback from a wide variety of key participants, including
donor representatives themselves, points to two major recommendations for increasing their impact:
Q

Q

Encourage greater donor coordination around local governance and service delivery activities.
Limited donor coordination has led to differing methodologies for community mobilization and
community-driven development activities being implemented by different actors without the
creation of synergies and the avoidance of overlap.81 Different local development projects include
different planning processes, systems for procurement or management, and even guidelines for
generating community contributions. A multi-donor impact evaluation of differing methodologies could be used to consolidate programming and funding to focus on initiatives that have had
the greatest impact and hold the greatest likelihood of catalyzing sustainable local governance
into the future.
Improve the transfer of skills for increasing transparency and participation to, and among, local
government officials. Often it is donor or NGO staff who facilitates donor project mechanisms to
promote accountability; and on completion of the projects, these skills depart with the external
experts. Moreover, because local officials lack the budget discretion to implement initiatives
without donor funding, the results of these mechanisms, such as strategic planning, often are
overly tied to donor priorities.

It is fair to acknowledge that poor donor coordination also may be a consequence of inadequate
governance arrangements. The government could demonstrate its commitment and interest in promoting local governance and regional development by establishing a clear institutional focal point at
the central level to advocate for policy and legal improvements in these areas. Another way that this
institutional focal point could facilitate donor coordination would be to help gather and disseminate
information about existing donor-supported development interventions at the local level.
80 Recommendations of the Technical Seminar on Participatory Local Governance, In-Country Consultations, May
2005.
81 This recommendation is also made in a recent study sponsored by DFID, CONTACT, and the Peace Building Framework project (Pistrinciuc and Marin, 2004).
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FIGURE 61 Strategic Framework: Building Municipal Capacity for Community Participation
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TABLE 61 MSIF 2: A Transitional Mechanism toward Accountable and Mature Local Self-governments
Local governance: Status
Q

Basic institutional framework in place, but
underfunded, and not consistently and
credibly downwardly accountable

Transitional strategies
Q

Q
Q
Q

Strengthen capacity of self-governments
to do business in a transparent, participatory manner
Strengthen civic associations, complaints
windows, performance report cards
Implement forms of participatory budgeting
Link access to incremental resource base
(and added responsibilities) to achievement of capacity, transparency, and
participation benchmarks

Longer-term directions for elected local selfgovernments
Q

Q

Responsible for 40%–60% of public
investment (EU norm), funded through
own-source revenues and transfers
High levels of civic participation in formulating local priorities and monitoring
subsequent implementation

Source: Adapted from Levy, 2004.

World Bank’s Current and Potential Contribution. From an investment perspective through the
MSIF2 project, the World Bank will make a valuable contribution to building more participatory local
governments and communities (Chapter 3). The MSIF2 project represents a good vehicle to create a
successful transition from the current imperfect decentralization to the future scenario of accountable elected self-governments that will be responsible for considerable sums of investment under EU
standards (Table 6-1). The second generation of the MSIF has taken the right step of moving beyond
community-driven development and planning to introduce innovative mechanisms to increase transparency and participation, such as citizen report cards and participatory budgeting.
However, these challenges clearly suggest the need for a role for the Bank and other donors interested in this area to move beyond a sole reliance on a bottom-up approach and to provide cutting-edge
advice on the decentralization framework, especially regarding fiscal decentralization and implications for sectoral service delivery. This level of engagement in the policy dialogue should require on
the part of the Government a confirmation of political will and a strong commitment to the local
governance agenda.

TOWARD A SUPPORTIVE ENVIRONMENT FOR EMPOWERING PARENTS IN EDUCATION SERVICES
The study findings presented in Chapter 4 call for strengthening existing mechanisms of civic participation—of parents—as part of an overall strategy to improve the governance of basic primary and
secondary education services. Unlike in other countries, the upcoming education reform in Moldova
already benefits from essential ingredients for accountability. Parental participation through associations, committees, and payment of fees illustrates the level of interest and commitment. This asset can
be used to promote the engagement of other stakeholders, including students, and build on to achieve
accountability-enhancing reforms.
Evidence from the study confirms the need for the Ministry of Education, in collaboration with key
stakeholders, to ensure a more supportive external environment to enable existing mechanisms of
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BOX 64 Parents Participation, Students test scores and Nicaragua’s Autonomous School Program
“The Nicaraguan Autonomous Schools Program (ASP) has transferred more
power from the state to parents while demanding more from parents than
any other school reform in the Americas… It implements school-based
management (SBM) with local school councils that: (1) have a voting majority of parents; (2) allocate resources that derive in part from “voluntary” fees
charged to parents; (3) have broad powers including hiring and firing school
principals” (Gershberg, 2004).
The most controversial aspect of this program has been the introduction of
formal school fees. While the government has taken steps to ensure that such
charges are not mandatory and to limit the size of fees that are requested by
autonomous schools, parents often feel pressured into paying them. Parents
do have a strong say in the use of these funds however, and school councils have discretion in the allocation of 100 percent of the funds collected in
autonomous schools. Funds are often used to provide monetary performance
incentives to teachers to top-up their salaries and have been seen as an
important factor in achieving teachers’ acceptance of the program. Funds are
also often used to pay for the running of the physical school building, including maintenance and utility costs.
Recent evaluations of the program have highlighted the impact that

school-based management has had on the quality of schools in Nicaragua.
“The clearest result of the reforms was a broad-based increase in local control of schools” (Gershberg and Meade, 2005: 25). Within a decade of its
introduction, school-based management was happening in most schools,
including those which were not a formal part of the autonomous school
program. A quantitative study, for example, found that increased parental
participation and control were associated with increases in student’s test
scores. Qualitative studies have similarly found that high levels of parental
involvement and school autonomy hold promise for improved educational
outcomes.
These studies also point to important factors required for the success of
such programs. While parents were often influential in budget and finance
issues through school councils, the leadership style of the school principal
has a strong affect on the impact of parental involvement on school policy.
Moreover, the program continues to raise questions about equity. Coercion
around ‘voluntary’ fees can have a strong negative impact on the poor who
face particular difficulties in accessing schools. Any such program must
therefore also include equity-enhancing measures, such as needs-based
fee adjustments.
Source: Gershberg, 2004; Gershberg and Meade, 2005.

parental voice and direct participation to be more effective. The policy matrix in Table A-2 of Appendix A highlights key areas for policy action, which are summarized below:82
Q

Q

Q

A priority area is the need to strengthen the results orientation of the current monitoring and evaluation system (Chapter 4, page 89). If downward accountability mechanisms and demand-side
pressures are to have any impact, positive incentives for enhancing the accountability of upper
levels of education decisionmakers must be strengthened. Rather than tracking mainly inputs,
for example, school inspections should obtain technical information on the improvement of
student performance, which would show the real value added of teachers and schools. Current
information tends to focus on top performers, which may go against the equity objectives of the
education reform agenda.
There is also scope to increase transparency through better information dissemination strategies.
Key public decisionmakers around education (ministry, regional and local authorities, schools)
should ensure that the type of results-oriented information described above, as well as technical
information, be made widely available to the public.
Moldovan decisionmakers should explore ways to provide more flexibility and autonomy to schools on
how things ought to be done and resources allocated, as envisaged in the World Bank Education Policy
Note. Currently, the low level of school autonomy limits not only schools’ possibilities to make rational decisions but also their incentives to address potential demands from parents. The Government

82 It is meant to complement the proposed policy areas discussed in the World Bank (2005b) Education Policy Note. The
Note addresses other necessary elements for reform and good governance of services, such as a sound financing system and
adequate motivation for teachers.
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of Moldova would benefit from looking at worldwide case studies of countries that successfully implemented more school autonomy while striving to improve educational outcomes. The Nicaraguan case
is an interesting example in this regard (Box 6-4). Despite strong challenges, Nicaragua successfully
implemented reforms that have improved accountability and the use of parental funds.
Attention to an enabling operating context is essential. In addition, there is scope to strengthen existing
mechanisms of civic participation by supporting the set-up of effective, transparent, and inclusive schoolparent committees, using appropriate guidelines and capacity-building compensatory mechanisms.
Q Attention must be paid to internal governance. School-parent committees could benefit from
a voting majority of parents, some inclusion of the local government, and the power to make
some decisions over how all general fees raised from parents are spent. Member selection criteria
should prevent conflict of interests.
Q If the government is willing, the committees should be assigned more extensive governance decisions. Whether coerced or voluntarily, parents are currently paying. However, they should also
be empowered to have more influence beyond resource mobilization. Good practices in EU
countries are presented in Box 6-5.
z The rights of all parents to participate should be preserved. Study findings suggest that it is essential that the government be willing to take a firm and public stand on (a) the fees being voluntary,
(b) the illegality of excluding any parent from the committees, and (c) the illegality of excluding
or discriminating in any way against students whose parents cannot or do not pay. In Nicaragua,
ministry officials and municipal employees played a key role in “reminding” school staff that
the fees were voluntary. However, policymakers also can do more, for example, by setting up
guidelines. Legislation is one option. However, a balance must be struck so that the law does not
eliminate the school’s ability to raise funds, which are unlikely to be replaced with tax money.
Ensuring an appropriate policy environment for promoting improved transparency of decisionmaking around education services and openings for parental participation includes creating new policies
as well as ensuring that appropriate existing policies are followed. Legal regulations ensuring that
parental contributions remain voluntary often are overlooked by officials from both schools and parents’ committees. Where an appropriate legal and regulatory framework for civic engagement already
exists, training and capacity building of school officials, teachers, and other decisionmakers can be
used to shift mentalities and align entrenched practices with the law.83
The government also could develop compensatory mechanisms to assist and support poorer communities and parents who pay to support the school. One possibility would be for the central government
to match local contributions and raise the matching rate to correlate with the poverty of the school
community. This matching would maintain all the accountability and other positive incentives inherent in the local contributions but also would help improve equity and have a compensatory component
(Gershberg, 2004: 22). For example, the government could match school fees raised in the poorest
communities by 10 to 1, and in poor communities by 5 to 1.
Given the importance of attitudinal barriers to reform, training of school officials, teachers and parents committees is essential. Training parents, teachers, and other stakeholders would ensure that participants are able to positively promote the proposed changes and answer the concerns of those opposing
83 Technical Seminar on Education, In-country consultations. Chisinau, Molodva, May 2005.
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BOX 65 Parental Participation in School Governance: Good Practices from EU Countries
The Parental Participation in Schools project of the European Commission highlighted the important role that parents can play in the education sector and
identified opportunities to promote better partnerships between schools and
parents to improve the quality of education services. Based on research in Austria, Belgium, France, Italy, Netherlands, Portugal, and Scotland, many of the
lessons gathered from this project could be of particular benefit to Moldova,
particularly as it moves toward aligning its policies and systems with those of
EU countries.

Q

Q

While there was no one model in the 7 study countries for effectively promoting parental participation in schools, the importance of information exchange
among parents, teachers, and education authorities; and the promotion of
parents’ involvement in evaluating and improving the quality of schools’ work
were highlighted throughout. Successful strategies employed in these countries included:
Information sharing on the school and the education system:
Q

Q
Q
Q

In Scotland, all schools provide parents with a comprehensive school
handbook, including information on school organizational structures,
advice on promoting positive attitudes among students, and recent student examination standings.
In Austria, the Ministry of Education prepares brochures on the legal regulations affecting education for schools to share with parents.
In Portugal, each classroom teacher devotes one hour a week to meeting
with parents.
In France, the right of parents to receive advice and information from
schools is enshrined in the country’s Education Act.

Active participation in school management:
Q

In the Netherlands, parents participate in discussions on school management and goals and are directly involved in school evaluations via participation councils and school boards. Parents on participation councils and
school boards receive specialized training on topics, including the national

Q

legal framework for education, education policy, building management,
and resource issues.
In Scotland, parents hold a majority of seats on school boards, which take
part in the selection of senior staff and are responsible for approving the
head teacher’s plans to use the school budget. The inspector of schools
includes parents’ views in school evaluations. Questionnaires are distributed to a random sample of parents and include questions on teachers,
school facilities, and communication between the school and parents.
In Belgium, a department for education within the Flemish community
provides an annual subsidy for parents’ organizations, including funding
for training parents on their rights and powers in school councils and
funding for unions of parents’ associations.
In Italy, representatives from parents’ organizations work with local
authorities to improve inclusion policies and standards of service for students with special needs.

With a combined focus on improving communication between parents and
education service providers and on promoting mechanisms for parents to
participate in the governance and management of education services, these
strategies support the development of an enabling environment in which
higher-quality and more equitably distributed education services can be
achieved. In Moldova, there is a demonstrated need for such strategies. Widespread disparities in quality and access to education persist, particularly along
the rural-urban divide. And parental participation in the education system is
often disempowering and limited to making financial contributions. Perhaps
most significantly, many of these strategies are particularly feasible for use
in Moldova because they can be implemented at relatively low cost. However, to be as successful in improving education quality as in the EU countries,
these strategies will require both ongoing capacity building for parents and
education service providers as well as the full commitment of the Ministry
of Education, district education departments, local government officials, and
school authorities.
Source: Scottish Office, 1998.

changes. Participants will need to be well versed in the objectives of the training and have the capacity
to troubleshoot the initial stages of setting up an autonomous school. Training is needed for technical
skills since schools, districts, and parents will need to manage finances that are able to withstand external
audits. Finally, training will also be needed to sensitize participants to socioeconomic and attitudinal
barriers, such as the stigmatization of poorer or less educated parents (Chapter 4, page 62).
Some of these policy options could benefit from the potential assistance from the donor community,
especially the World Bank, in the context of its rural education project. However, if these changes
are to be effectively enacted, broad stakeholder dialogue, effective dissemination, and leadership from
above are required.
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BOX 66 Informing Citizens about Water Tariff Issues: An Example from Cahul, Moldova
Precedents exist for information sharing between local governments and
citizens on water tariffs and can be built on to improve consumer education
about the water sector. The following is an excerpt from an article entitled
“Report by the Cahul Mayor: Activities of the Cahul City Council and Mayoralty,” written by Mayor G. Zagorodnii in the Our Town section of the Cahul
Express newspaper in October 2004.

This year the mayor and the City Council had to increase the tariffs for
communal services, drinking water and sewage. Although this was not
the best option, there was no other alternative. This situation emerged
when the company ‘Union Fenosa’ threatened to cut off electricity to

‘Apa Canal,’ which would have left the city without water. This same
situation occurred during July 2002 when the city was without water
for three days. Thus, we had to choose the lesser evil. All these steps
were taken in accordance with the decisions of the government of the
Republic of Moldova and with normative documents developed by ANRE
(National Energy Regulatory Agency). I hope that when we receive the
credit from the World Bank, we will be able to reduce costs and thereby
reduce the tariffs. This, of course, has to be done in coordination with
the local and central governments as all the costs (including salaries,
electricity and, cost of materials) were increased by the central government, but the final result–tariffs–is regulated/approved by the local
council government.

POLICY IMPLICATIONS FOR DRINKABLE WATER SERVICES
Based on findings presented in Chapter 5, this section highlights strategic options for strengthening mechanisms of civic participation in rural and urban water services. Proposed strategies are targeted at key stakeholder groups (citizens, water service providers, and local government officials) to
strengthen the overall relationships and levels of accountability among them and offer a window to
improved urban water service delivery. Finally, specific implications for the World Bank assistance in
the water sector are outlined.

Building More Transparent and Client-Oriented Urban Networked Services
For urban networked services, this study identifies three types of complementary strategic options,
outlined below.
The first set of options aims at increasing transparency, that is, promoting voice and strengthening
accountability relationships between citizens and elected local governments. Consumer education
emerges as a priority. Local governments have a role to play in collaboration with water service providers and in consumer education. The collaboration includes district-wide information campaigns on
how water service delivery is organized, to whom citizens can turn for help with the various waterrelated issues, and what are the links between water, environmental management, and health issues.
Box 6-6 provides an example of information sharing by the Mayor of Cahul. Included in any campaign
should be greater information on the role of local governments and service providers in setting tariffs, already a goal of the EGPRSP (GOM, 2004). The involvement of the media, citizens’ groups, and
water-focused NGOs in larger multi-stakeholder dialogues can be crucial to citizens’ understanding
of, and influence over, decisionmaking around water service delivery and water issues in general.
In parallel to these efforts to improve consumer education, central government has a role to play in
institutionalizing consumer participation in water policymaking through new legal and regulatory
provisions. These provisions should include the identification of a government officer tasked with
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information dissemination on water services with whom relevant citizens’ groups, NGOs, and water
service providers could work closely.
The second set of options aims at strengthening the client-orientation of Apa Canal Utilities, that is,
increasing water consumer power. Key suggested actions include:
Q

Q

Q

Institutionalize Procedures for Reacting to Customer Feedback
z Enactment of response standards for Apa Canal utilities that have in place a formal process to
record citizens’ comments. Guaranteeing the period of time in which customers will receive
responses to their queries can encourage valuable feedback from clients. While financial resources
may limit the extent to which Apa Canal staff can solve all problems brought to their attention,
this low-cost strategy can show clients that the staff are listening and promote a more positive
relationship between the two groups. Apa Canal utilities should also ensure that their client
feedback procedures are in compliance with national legal standards on consumer protection.
z Use of the consumer service officer, which is proposed in the World Bank Pilot Water Supply and
Sanitation Project. The consumer service officer can play a key role in instituting such processes
and addressing customer service issues.
z Promotion of learning across Apa Canal utilities. Utilities that do not yet have formal processes
for receiving client feedback can learn from their sister organizations’ positive experiences with
feedback ledgers and 24-hour telephone feedback lines. The Association of Apa Canals, which
exists to promote learning and support among Apa Canal utilities, can take a lead role, if given
additional resources and training.
Better target information strategies and assistance to vulnerable groups. Exploring information
dissemination through sources accessible to vulnerable populations (such as through radio, for
individuals who do not regularly leave their homes) and being transparent with these groups on
the discounts and concessions that they are eligible to achieve will help to promote their power
as clients.84 A more comprehensive assessment of vulnerability around water services should also
be conducted because efforts to target the vulnerable are generally limited to pensioners and the
unemployed. Donors could have an important role in providing resources for such initiatives.
Provide incentives for Apa Canal staff to be responsive to community needs. Motivating staff to
perform in difficult environments is a well-documented challenge in numerous sectors and countries. While additional financial incentives for employees may be too costly and promote conflict
between employees and consumers, numerous low-cost, nonfinancial incentives can be used by
management at Apa Canal to encourage their staff members to perform up to standard, to promote
innovative problem-solving, and to reward employees who are commended by customers.85 Some of
these options include organizing regular training and learning days with internal company experts,
instituting flexible work hours, improving team spirit through team-building and internal planning processes, and developing employee recognitions (such as published “employee of the month”
honors).

84 While many clients interviewed in the study received regular and clear information on services from Apa Canals–via
notices, newspapers and television–vulnerable groups often were less informed, including on provisions made to better meet
their water needs.
85 Numerous studies, including recent work on the motivation of health workers in India and Sub-Saharan Africa ranked
financial incentives below non-financial factors in terms of their effect on worker motivation (Wagstaff and Claeson, 2004;
Mathauer and Imhoff, 2004). In fact, Apa Canals employees interviewed in the study cited a desire to help people, belief in what
the organization could accomplish, and a sense of obligation to their employer far more often than financial motivations.
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The third set of options aims at building a more supportive external operating environment in terms
of strengthening accountability relationships between elected local governments and Apa Canal
utilities. Key identified areas of action include:
Q

Q

Q

Rationalizing and clarifying responsibilities within the water sector, as highlighted in the EGPRSP
(GOM, 2004). Achieving this–for instance, by aligning Moldovan legislation and regulations on
water services with European standards–will contribute toward increased understanding and
ownership of their respective roles by local government officials and water service providers.
Reviewing the process and methods of tariff computation.86 Such a review by government should
solicit the input of local and district governments to improve the effectiveness of local government oversight of Apa Canals in protecting consumers’ long-term interests. Feedback from water
service providers also highlighted the benefits of providing special training for local officials
involved in setting water tariffs and ensuring that these officials have greater access to national
experts specializing in tariff setting.
Facilitating joint training and planning exercises on water services between Apa Canals and
local government officials. Both of these groups are unclear about the constraints under which
the other labors, whether in terms of finances, planning, or technical knowledge of water supply and sanitation. Joint training and planning can help both groups to better understand their
respective responsibilities, and their potential to better serve citizens.87

Rural Water Service Delivery
Government plans to “improve the quality of services and to increase the number of consumers” by
modernizing water supply systems in many localities throughout Moldova will help numerous citizens
to become first-time clients of water services (GOM, 2004: 65). Specific additional recommendations
based on this study to increase the voice and power of water consumers in rural areas are summarized
below:
Q

Stimulating water users’ associations, consumer advocacy groups, and NGOs involved in water service provision through capacity building and seed funding can help to create formal mechanisms
for citizens to impact service delivery. Training and funding these groups can institutionalize ongoing processes for citizens to exercise voice around broader water-related issues such as pollution
control and garbage disposal. Currently, citizen groups addressing water service issues are largely
informal and ad hoc. While valuable, they have not given citizens a real voice in measuring or
affecting the performance of services. Helping newly formed associations to link to formal institutions and processes such as large NGOs or government environmental committees can help these
groups to play an ongoing role in the many issues related to local-level water services. Similarly, to
avoid problems of scale and resource constraints, small villages can group with their neighbors to
create a single water user’s association for their locality at large.88

86 As the government recognizes, in the water sector, “existing tariffs do not cover the financial resources needed to maintain and develop the sector’s enterprises” (GOM, 2004: 65).
87 For example, prioritization exercises can be used to create a constructive plan for service delivery that takes into account the particular issues facing specific neighborhoods or parts of the population and to develop a budget that leverages the
resources of both Apa Canal and local governments to ensure that community water service needs are more effectively met.
88 Technical Seminar on Drinkable Water Services, In-country consultations, Chisinau, Moldova, May 2005.
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BOX 67 Piloting a Community Score Card Process: Maharashtra Rural Water Supply and Sanitation Project
The state of Maharashtra in India faces many of the same challenges in ensuring access to safe drinking water to its rural population as does Moldova.
Among these are poorly managed and maintained water infrastructure; lack
of capacity in local governments and communities to plan and operate new
investments; and the absence of effective monitoring and evaluation capacity
among state, district, and village-level governments. As part of an innovative
and comprehensive state-wide policy to reform the rural water supply and
sanitation sector, the Jalswarajya project was established. This project aims
to increase rural communities’ access to water and sanitation services and to
institutionalize the decentralization of these services to local governments
and communities.
As part of this project, a community score card process was developed that
gives voice to the public and generates pressure to solve issues of poor service delivery. It supplies water service providers with ongoing and immediate
feedback to allow for corrective measures to be adopted. The community score
card is a hybrid of social auditing, citizen report cards, and participatory rural
appraisal. It consists of four components. These components move beyond
collecting user feedback to include self-reflection by service providers and
an interface meeting between the community and providers in a multistep
process:
1. Input tracking matrix provides an opportunity for the community to
compare the stipulated project outputs, budget, or activities with what
is actually received by the community. Community score card is a table
summarizing the community’s assessment of the performance of services

Q

Q

based on performance criteria identified by the community itself. Scores
are shared within the community through focus groups, and discussions
of possible suggestions to remedy problems are held.
2. Self-evaluation scorecard by service providers, whereby service suppliers
develop criteria to judge their performance, score their achievements,
and consider empowering options to make improvements.
3. Interface meeting between users and providers, in which both groups
can share their scores and feedback and together develop an agenda for
improvements.
As an ongoing process, these steps are followed by continued monitoring,
adaptation, and follow-up. This model has a dual focus: providing an outlet
for community feedback and suggestions on water services and a mechanism
for service providers to reflect on their work and empower them to influence the way their organizations do business. Thus, this model could prove
valuable to the water sector in Moldova, in which the dual issues of disenfranchised community members and service providers exist. As a relatively
low-cost mechanism, it would also be feasible for use in communities across
Moldova, with targeted capacity building for communities, service providers, and local governments; and support through the process. This external
support role could be played by the World Bank water project task team as
part of the rural component of its Water Supply and Sanitation project, or by
another donor or NGO.
Source: Operational Manual for Implementing the Community Scorecard Process, Maharashtra
Rural Water Supply and Sanitation Jalswarajya Project, draft, March 2004.

Bringing in good practices from water users’ associations and effective mechanisms of civic participation such as the use of community score cards in the Maharashtra Rural Water Supply and
Sanitation Project in India (Box 6-7). The community score card process has been designed both
to give voice to the public and generate pressure to solve issues of poor service delivery and to provide service providers with ongoing and immediate feedback to enable corrective measures to be
adopted.
A project-funded newsletter linking water users’ associations—such as the MSIF newsletter, which
is distributed to mayoralties and implementing agencies in participating villages—can help to promote a stimulating ongoing exchange of ideas and opportunities among associations at low cost.

Specific Implications for World Bank Assistance in the Water Sector
In the rural water sector in Moldova
Q

Access to potable drinking water remains a key challenge. Local governments and citizens are the
principal groups that can be mobilized to address the problem, but to mobilize them will require
the support of external groups, including the World Bank.
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Q

Q

Citizens would benefit from support that strengthens their ability to voice their needs and priorities
and the World Bank can both directly and indirectly promote civic engagement around water issues.
Support for direct citizen action is already a component of projects, such as the MSIF, through
information sharing, capacity building, and participatory decisionmaking. Continuing to promote
these objectives in the MSIF2 project, the rural component of the Pilot Water Supply and Sanitation
project, and other future initiatives in Moldova can increase citizen voice and influence around
water issues and promote more sustainable projects.89 Stronger citizen demands for improved water
services can help to set the agenda of local governments, promoting increased government responsiveness to the priority water needs of the community.
The availability of additional resources targeted at the water sector can be a powerful incentive for
local governments to act on citizen demands for improved water services. In the absence of adequate
incentives, local governments will continue to struggle to prioritize water services within their meager budgets. By freeing up local government resources, the MSIF experience offers one incentive
model for local governments to address the poor quality of drinking water in their communities.
MSIF funds, allocated through participatory community decisionmaking, are not guaranteed to be
channeled toward water issues. However, given the high priority afforded to water concerns among
rural citizens, water is likely to be an area in which many communities decide to allocate small grant
resources. Targeted block grants to the water sector (for example, for regular water testing and dissemination of test results) can provide a powerful incentive for local governments to address issues
that are commonly overlooked. Ensuring that such grants include funds for information dissemination and participatory activities can have the additional benefits of increasing the transparency of
government activities and stimulating community engagement around community services.

In the urban water sector in Moldova
Q

Q

A key challenge to the urban water sector is sustainability of the water system.90 As the WDR2004
noted, “Sustainability in piped water systems is almost always equivalent to financial sustainability”
(World Bank, 2003b: 67–8). The urban water system in Moldova follows this pattern. At the center
of the system is a water tariff regime over which the water utility, Apa Canal, has no power and from
which it is unable to recover its costs. This lack of autonomy for Apa Canal results in water tariffs
being kept artificially low by local governments eager to please their constituencies and bolster their
political capital, despite the potential benefits of increasing tariffs that would accrue to all three
main stakeholders.
Remedying this situation requires a realignment of relationships among citizens, local government
officials, and Apa Canal. The realignment would create opportunities to increase each group’s understanding of the constraints and opportunities faced by the others. The increased participation of citizens in the water sector is a crucial element of this new model of interaction. Understandably, many
government officials and service providers may be nervous about calls for increased citizen participation in decisionmaking in the sector. This study does not advocate participation for its own

89 The experience of the Kecamatan Development Program in Indonesia, for example, suggested that water projects that
included community participation had lower failure rates than those which did not (World Bank, 2003b).
90 This lack of sustainability relates to financial and regulatory concerns as well as to technical ones. The current study did
not delve into the particular issues of the physical water infrastructure, and focuses here on regulatory, financial, and organizational management issues. Nevertheless, it was clear that additional investments in infrastructure, such as those of the Pilot
Water Supply and Sanitation project, will be crucial to ensure a better fit between the water supply system and the water needs
in Moldova.
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Q

sake but as a clear means to resolve the stalemate around tariffs and investments in water service
provision. Responsibility for tariff-setting is vested with local governments, and many local governments are eager to keep their constituents happy by keeping water costs low. In these contexts,
tariffs will never be rationalized unless consumers can understand how higher water tariffs would
work to their benefit by allowing for more investments and improvements to the system.
To achieve this level of understanding requires greater transparency from service providers, information campaigns by service providers and local governments, and a strong consumer advocacy
movement. A large consumer advocacy association with smaller local branches could undertake
consumer education on water services. It also could have an accepted seat at the table at which decisions about tariffs are made and act as the consumer counterpart of the association of Apa Canals in
decisionmaking and planning forums. In these ways, improved participation of citizens in the urban
water sector would improve not only the accountability of services but also their quality. Yet, there
is a clear vacuum of formal representation of the interests of water consumers in urban locations
in Moldova. The World Bank, in partnership with other donor organizations working on service
delivery, can help to remedy this situation by facilitating the development of small urban consumer
associations and supporting wider linkages between them and their rural counterparts, including
the eventual development of a central national secretariat or hub for consumer advocacy.
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Provide a more enabling external environment for:
Q Civil society engagement
Q Independent, constructive media role in
information strategies

Strengthen internal capacities:
Improve transfer of skills to increase
transparency and participation with, and
among, local government officials
Q Create adequate mechanism to coordinate
all capacity building activities for elected
local governments
Q Invest in joint capacity building for local
and district government officials
Q Institute and improve transparency of
administrative procedures and standards
for responding to citizen feedback

Scope for more enabling external environment for
Q Civil society engagement
Q Independent, constructive media role in
information strategies

Local government
Q Knowledge and experience limitations
Q Persisting discretionary style of decisionmaking
Q Lack of systematic monitoring and evaluation
Q Unsystematic interface with citizen and
feedback mechanisms
Q

Improve the external operating context for
participatory local governments:
Q Clarify mandates and responsibilities
among central, rayon, and self-government levels
Q Address gaps in the intergovernmental
fiscal law
Q Provide clear directions to rayon levels of
government so that processes of intergovernmental monitoring strengthen transparency without inhibiting the ability of
elected local self-governments to adapt
flexibly to their local circumstances

Proposed policy actions
Goal: Strengthen mechanisms of transparency and
civic participation at local level, as part of an overall
strategy to make elected “self-governments” more
“participatory, transparent and accountable”

Formal aspects of center–local compact
Q Persisting ambiguity in mandates and
resource allocations
Q Constraints on fiscal autonomy
Q Relations between rayon-local government officials constrain scope for
transparency and meaningful civic participation in elected local government decision-making (excessive control beyond
standard oversight, undue political influence in intergovernmental transfers

Problem or issue identified by World Bank
Bottom-up Governance and Service Delivery
Study
(Refer to Chapter 2)

TABLE A1. Policy Recommendations for Improving the Accountability of Local Government

Q

Q

Q

Q

Q

(6.31) “improving the interaction
between public administration and civil
society”

(6.31) “Continuing the decentralization
process will involve the establishment
of efficient self-government institutions
and mechanisms, which will be responsive, transparent and accessible for the
public”
“Focus on reducing the financial dependence of local governments and the
stimulation of local financial autonomy”
EGPRSP identified priority actions, but
they require implementation
Informal rayon/local dynamics not
explicitly identified

EGPRSP links

“Ensure respect for the freedom of
association and foster the development of civil society”

Links to European Charter on
Autonomy of Local Authorities,
which commits to financial
autonomy of local authorities
and noninterference of central
governments

Links to EU Integration Action Plan
(Dec. 2004)

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Government of Moldova
District and local authorities
Mayors’ associations
Donors including World Bank

Government of Moldova
District and local authorities
Civil society organizations
including media
Donors including World Bank

Government of Moldova
District and local authorities

Responsibility
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Inadequate incentives for higher levels of
education providers to be accountable
Weak focus on results in current monitoring and evaluation system

Q

Parents’ roles in existing committees
and associations are limited primarily to
financial contributions

Low level of school autonomy limits flexibility
of service providers and areas to be influenced by parents’ committees

Main focus of reporting is between rayon and
schools

Q

Q

Problem or issue identified by World Bank
Bottom-up Governance and Service Delivery
Study
(Refer to Chapter 4)

Create positive incentives at upper levels
Strengthen results orientation of monitoring and evaluation system
Promote transparent, readily available
technical information on performance of
front-line education facilities

Q

Q

Q

Within autonomous school framework,
support the set up of effective, transparent,
and inclusive school-parent committees
(Chapter 6, Sec. C):
z Prepare guidelines to this effect for
schools and existing associations
z Clarify and increase areas of decision
z Parents’ fees need to remain voluntary
z Selection criteria for members

Research good practices worldwide
Assess feasibility of implementing more
school autonomy as part of education
reform agenda

Improve communication and reporting between schools and elected local
governments

Q

Q

Q

Proposed policy actions
Goal: Strengthen mechanisms for civic participation in basic education services, as part of overall
strategy to improve the governance of primary
and education services (increase transparency and
accountability)

TABLE A2. Policy Recommendations for Improving the Accountability of Education Services

Q

Q

Q

Q

Q

(p. 83) To improve access: “improvement
of legislation and normative actions
regarding consolidation and use of community funds for education especially
the poor.”

(p. 84) Improve methodology of budget
financing of education system

(p. 82) “Raise efficiency in financial,
human and material resource
management”
(p. 84) “Create information systems for
education management”
(p. 83) “Develop and implement state
education standards, participate in
international tests, develop and implement national system to evaluate pupils’
knowledge and skills.”

EGPRSP links

(p. 36) Review array of subsidies.
Subsidies in cost-recovering
institutions should go to those
who need them rather than be
based on academic ability

(p. 34) Decentralize managerial authority to autonomous
schools, within a strong framework of quality control, accreditation, core curriculum content,
and “with full involvement of the
community in school affairs.”

Notes: Education Policy Note, Country
Economic Memorandum

Links to World Bank Policy

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Ministry of Education
District and local authorities
Local authorities
School officials
Civil society organizations
Wide consultation of stakeholders in government and
civil society is key.

District education officials
Local authorities
Ministry of Education
District education officials

Ministry of Education
District education officials
School officials

Responsibility
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Q

Q

Allowances for the poorer families are
mainly ad-hoc and more frequent in rural
areas

Scope to improve internal transparency
and governance of current parents’ associations and committees

Q

Provide training for current parents’ associations and committees

Develop compensatory mechanisms to
assist and support poorer parents

Proposed policy actions
Goal: Strengthen mechanisms for civic participation in basic education services, as part of overall
strategy to improve the governance of primary
and education services (increase transparency and
accountability)

Q

Problem or issue identified by World Bank
Bottom-up Governance and Service Delivery
Study
(Refer to Chapter 4)
EGPRSP links
Notes: Education Policy Note, Country
Economic Memorandum

Links to World Bank Policy
Responsibility
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Ambiguous regulatory arrangements among
actor groups in water sector impair efficient
delivery of water services

Despite citizen demand, inadequate capacity
and incentives exist for local governments to
prioritize water issues in their budgets and
scope of work.

Civic engagement in water sector tends to
be informal and ad hoc. Citizens have little
voice in measuring or impacting service
performance

Lack of access to high-quality and reliable
sources of drinking water

Problem or issue identified by World Bank
Bottom-up Governance and Service Delivery
Study
(Refer to Chapter 5)

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Rationalize and clarify responsibilities within sector
Ensure greater transparency in regulatory framework for
water service delivery including how water service delivery is
organized and roles of local governments and water service
providers.
Facilitate joint training and planning exercises on water services between APA Canal and local government officials

Create pools of funding (small grants programs, targeted block
grants) for local governments to address water issues
Share best practices among local government authorities
including through newsletters and information exchanges
Provide training and capacity building to local governments to
manage their budgets and finances and to improve awareness
of local government mandates, roles and responsibilities and
expenditure assignments

Stimulate water users’ associations and consumer advocacy
groups through capacity building and seed funding
Support development of water consumer associations and a
central national hub for consumer advocacy
Promote information campaigns and greater transparency around
water services and water quality issues to stimulate civic engagement in, and citizen demand for, improved water services

Target assistance and information dissemination to vulnerable
groups
Better understand which groups are most vulnerable around
water services, what causes their vulnerability, and how services can be better targeted to eliminate biases

Proposed Policy Actions
Goal: To strengthen accountability of water services to improve water service delivery arrangements to citizens

TABLE A3. Policy Recommendations for Improving the Accountability of Water Services

(6.8.3) Improved access and quality of drinking water including plans to “develop and modernize water supply and sewerage systems in 156 localities” and to “rehabilitate of 93,300
rural wells”
(6.12) Improved protection of water resources including developing a national strategy to protect water resources and harmonize legislation on water with EU environmental regulations.

(6.8.3) “The improvement of the legislative and regulatory bases
for the functioning of the sector’s enterprises includes bringing
the existing legislation, standards and regulations on water
supply and sewerage in line with the European and international
standards”

(6.3.1) Strategic priority tasks within public administration
reform include “review of the legal framework and measures
needed to raise the revenues of local budgets to levels that guarantee long-term sustainability and financial independence” as
well as opportunities to train and develop skills of local administration employees and disseminate best practices for effective
local resource deployment and local problem-solving

Indirectly linked to (6.3.1) improved interaction among, and
access of, civil society organizations to public administration,
including through mass media, electronic information sharing,
and public hearings and discussions.

Q

Q

EGPRSP links

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Q

Government of Moldova
District and local authorities
Water utility APA Canal
Donors and NGOs including
World Bank

Government of Moldova
Mayors’ associations
Donors and NGOs including
World Bank

Civil society organizations
including media
Donors including World
Bank

Government of Moldova
District and local authorities
Water utility APA Canal
Donors and NGOs including
World Bank

Responsibility
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Employees of water service providers lack
motivation and capacity to respond to consumer needs

Ineffective tariff-setting mechanisms and
overly low tariffs impair cost recovery and
investment in water services

Problem or issue identified by World Bank
Bottom-up Governance and Service Delivery
Study
(Refer to Chapter 5)

Q

Q

Q

Q

Q

Not identified

Enact low-cost, non-financial incentives to encourage staff
to perform, to promote innovative problem-solving, and to
reward employees who are commended by customers.
Institutionalize procedures for responding to customer feedback

Q

Q

Q

Q

Q

Q

(6.8.3) “To rationalize tariffs for water supply and sewerage services” including plans to “prepare a uniform methodology of tariff
computation and review the possibilities for differentiated tariffs
and moving towards real cost recovery” and to “ensure transparency when resetting tariffs through publicity campaigns”

EGPRSP links

Review process and methods of tariff computation
Ensure that new tariff policies solicit input of local and district
governments, civil society, and consumers.

Proposed Policy Actions
Goal: To strengthen accountability of water services to improve water service delivery arrangements to citizens

Water utility APA Canal
Donors and NGOs including
World Bank
Association of APA Canals

Government of Moldova
District and local authorities
Water utility APA Canal
Association of APA Canals

Responsibility
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APPENDIX

B

Field workers were unable to obtain
from district-level education officials a
sample of the inspection kits used for
monitoring. Instead, officials provided
them with a list of data that is gathered
during these visits by district officials
and the list of data forwarded up to the
Ministry.

School Inspections

T

his data shows a heavy bias for information on inputs rather than impact.
In addition, the lack of personnel, computerization and other resources
at the district level worsens this bias by focusing on information to meet
MOE requirements which is in itself very much focused on inputs.
There are different types of inspection conducted by district-level school
inspectors: a) general control; b) parametric, c) special (upon request by a teacher,
or parent to follow up on complaint); and d) one day control (which aims at evaluating teaching quality and school environment including school temperature).
Each type of control has its own objectives.
The parametric control is meant to be completed once in a year for each school.
It establishes the following:
1. Social economic situation of the location
2. Data about students: No of students, no of students from large families, number of students from monoparental and biparental families, number of students from non poor families, No of children with disabilities, no of children
who committed deliquesces etc.
3. Managerial team of the school: the constitution and for how long they work
togethero
4. The structure of school personnel according to studies, age, professional
grade
5. How the educational process is assured with needed reference materials
6. How the school gestionates its financial and material resources
7. The activity plan of the school
The general control takes about a week. The objective is to gather data on:
1. School activity
2. Organization of the school
3. Efficiency of the spreading of the information vertically and horizontally in
school
4. Internal Regulation
5. Activity planning
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6.
7.
8.
9.
10.
11.
12.
13.
14.
15.
16.
17.

School Plan for the next 5 years
The quality of educational process
The quality of students’ education
School activity with children and vulnerable families;
Class attendance
The quality of teachers training department in the school
The use of school assets
Hygienic and esthetic state of the school
Methods that the school uses for evaluating its work
School heating (temperature, period of heating etc)
Reports on the general school meetings
Data about meetings with parents (how many times a year, percentage of parents’ attendance etc.)

The Inspectors analyze (i.e. check the number, whether they are in order and up to date) the following school papers:
1.
2.
3.
4.
5.
6.
7.
8.
9.
10.

Lists of the students from every grade
Lists with the students who enrolled and left the school
List of the students who do not attend school
Lists of the students with mental and physical disabilities who were excluded from general list
The requests of parents whose children are not any more studding in that school. These requests
has to have the address of the school their children go to
Students personal records (files)
Teachers personal records (files)
Qualification grades (levels) of the teachers
No of children who graduate the school
School Activity plan, Monthly plan; and reports on the teachers and school administration meetings, etc.

After the control is carried out, inspectors write a report and organize a meeting with the school
administration and teachers and present the results of school activity and control findings. The report
is then submitted to the Rayon (District) Department.
The information given by Rayon (District) Educational department to the Ministry of Education:
1.
2.
3.
4.
5.
6.
7.
8.

Data about school attendance for every school and general for rayon
The nutrition of primary classes students (Number of children fed per week)
How much fuel school needs per week
The lists of young teachers (recent graduates)
The level qualification of teachers
Extracurricular work of the school
School training department activity (how teachers improve the quality of teaching)
The activity of the school library.

SCHOOL INSPECTIONS

9.
10.
11.
12.
13.
14.
15.
16.
17.
18.
19.
20.
21.
22.
23.
24.
25.

List of the pensioned teachers who work and also the lists of the ones who do not work
Mayoralty (Local Primaria) Fund for school
Rate of child death
School activities organized for students rest
The shortage of teachers (what subjects do the school have shortage of teachers, period)
The provision of the school with technological means (material)
Cultural and art activities organized by school
Lists of the children who come from poor families
Lists of the children who left for abroad (Parents took with them)
The provision of the school with books
School endowment with computers
Data about teachers (years of work, studies, number of hours taught etc)
Students results at school (they structure the data by grades [1-10])
Students results on exams per school and per rayon
Students results on local and rayon educational competitions on specific subjects
Lists of the students with disabilities
The fluctuation of students per rayon
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