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This synthesis draws on the very extensive background work conducted as part of the multi-donor 

Institutional and Governance Review process; the IGR, in turn, was conceived and implemented 

as part of the Public Sector Capacity Building Program. Between 2001 and 2005, Navin 

Girishankar led the IGR process and PSCAP preparation; he played a key role in providing the 

vision and strategy which underpinned these initiatives, and following through with 

implementation. Important contributions to this four year effort were made by other members of 

the team working on Ethiopia, including Dave DeGroot, Elsa Araya and Shenaz Ahmed, plus 

Gaiv Tata, Vivek Srivastava, David Savage, Harry Garnett, Kevin Brown, Jit Gill, Eshetu Yimer, 

Samuel Haileselassie, Francisco Roquette, Chris Heymans and Mohammed Mussa. The synthesis 

was written by Brian Levy. 
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I: Introduction 

 

Since 1994, governance reform in Ethiopia has centered around efforts to 

restructure what had been a radically centralized state by devolving authority. Momentum 

has been sustained in recent years, with a decision in 2002 to deepen decentralization to  

lower tiers of government, and its subsequent aggressive implementation. Ethiopia’s 

development partners have been centrally involved in the process, contributing to policy 

discussions, implementation, and empirical assessments of challenges and progress on the 

ground. (The World Bank played an important role, via its leadership of the multi-donor 

Public Sector Capacity Building Program [PSCAP]  and by bringing to bear its analytical 

and advisory resources.
1
.) 

 

One of the fruits of this partnership was the preparation of an unusually rich set of 

background papers, under the umbrella of a process-driven Institutional and Governance 

Review (IGR); this Analytical and Advisory work was skillfully designed to support   the 

design and implementation of PSCAP. Some of the papers  focused on policy; others 

provided qualitative assessments of the realities on the ground; yet others benchmarked 

different facets of the governance environment, as a basis for monitoring going forward. 

A comprehensive synthesis of these IGR papers (referenced in Part A of the 

bibliography) is neither necessary not desirable; they stand on their own terms. (Also: see 

the powerpoint overview in Appendix 1 of Ethiopia’s decentralization experience 

prepared by the World Bank team which led the process.).  The objectives of this IGR 

summary are more modest, namely to: 

 

 Provide (following staff turnover in the World Bank team) an ‘entry point’ of 

access to some of the rich materials which have been prepared under the IGR 

umbrella;
2
 

 Draw on the materials (plus other background material on Ethiopia) to provide a 

qualitative, on-the-ground  sense of the extent to which the 2002 reforms have 

transformed the local governance realities;  

 Highlight some of the important base-line benchmarking exercises which were 

completed under the IGR umbrella, and which provide a key basis for monitoring 

progress going forward ; and 

 Point to  some ways in which benchmarking can support the broader objective of 

strengthening the accountability for performance of Ethiopia’s government, in the 

context of the political realities prevailing in 2006.  

 

A common theme which links these objectives is accountability – including the extent to 

which decentralization has strengthened accountability from the ‘bottom-up’, and the role 

of benchmarking as a tool for monitoring reform progress, and strengthening 

                                                 
1
Between 2001 and 2005, Navin Girishankar led the World Bank work on governance and decentralization 

in Ethiopia; he played a key role in giving strategic clarity to the World Bank’s support, and setting and 

sustaining high standards of quality. Important contributions to this four year effort were made by other 

members of the team working on Ethiopia, including Dave DeGroot, Elsa Araya and Shenaz Ahmed. 
2
 At least two of the papers focused on aspects of civil service reform; this subject is not taken up in the 

present paper.  
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accountability more broadly. The next section reviews recent reform experience against 

the backdrop of longstanding patterns of governance in Ethiopia. Section III focuses on 

progress in benchmarking and monitoring performance, and suggests some ways in 

which such data can strengthen accountability. Section IV concludes.   

 

II: Decentralization: From Subject to Citizen
3
 

 

Until the 1990s, going back deep into the historical past, Ethiopians have been 

subjects, not citizens – first of a quasi-feudal monarchy, then of a totalitarian Marxist-

Leninist state. The political transformation which came with the overthrow of the 

Marxist-Leninist Derg regime in late 1990 saw the flowering of the aspiration to give 

Ethiopians their full rights as citizens. The subsections which follow offer three sets of 

perspectives as to the extent to which this aspiration has been realized. The first provides 

a broad overview of the process through which the formal Ethiopian state structure was 

transformed from one of the most centralized  on earth, to one of the more decentralized. 

The second  highlights some reform achievements. The third provides a bottom-up, local 

perspective as to the extent of change. 

 

Transforming a Centralized Legacy 

 

Ethiopia’s political history is unique in sub-Saharan Africa in that the country was 

never systematically colonized by a European power. Consequently,  the Ethiopian state 

has evolved through ongoing local political processes – not through any single defining 

moment of state creation associated with the achievement of independence. While the 

origins of the Ethiopian (monarchical)  state can be traced back more than fifteen hundred 

years, modern Ethiopia can be dated as starting from a series of military victories (against 

Egyptian invaders, the Sudanese dervishes, and putative Italian colonizers) of King 

Yohannes in the latter-nineteenth century. Over the subsequent century, Ethiopia’s 

territory continually expanded, with political authority heavily centralized  in Addis 

Ababa – not only in the latter years of the monarchy, but also during the fifteen years of 

rule by the Marxist-Leninist Derg regime.   

 

Consistent with this long history of hierarchical, centralized rule, the traditional 

Ethiopian social order was one of authority and superior-subordinate relationships. A 

1972 study described the pattern as follows:  

 

“’Subservience to, and respect for, persons of higher authority is a fundamental 

lesson taught to the Ethiopian child. Authority figures are subject to highly 

elaborate expressions of praise, and it is expected that, at least in appearance, 

there will be compliance to the wishes of any authority figure….any act of 

initiative on the part of the subordinate is, in a sense, a rejection of his show of 

                                                 
3
 Mahmood Mamdani, Citizen and Subject: Contemporary Africa and the Legacy of Late Colonialism, 

Princeton: Princeton University Press, 1996 uses the distinction between citizens and subjects as a basis for 

analyzing the dynamics of African states.  
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dependency demanded by the big man’…..‘there does not appear to be a word in 

Amharic equal to the notion of ‘public servant in English; the terminology used 

for government officials is translated as ‘employee of the government’’ 
4
” 

 

When the Derg regime collapsed, and  the Tigray Peoples Liberation Front (TPLF) 

marched into Addis Ababa in late 1990, it inherited a state which, except in its Amharic 

core,  was confronted by a variety of separatist rebellions. The Eritrean rebellion was the 

most widely reported; but (Tigray aside) rebel movements had also gained strength in 

Oromo and a variety of less populous outlying regions (e.g. Somali) whose sense of 

affiliation to the Ethiopian state had always been tenuous. The response of the new 

political leadership to the fragility, and lack of legitimacy, of the centralized state, was 

multifaceted – constitutional, political and economic.  

 

The constitutional response to state fragility  comprised the elaboration of a new 

institutional framework – built around formal devolution of state authority. The 1994 

Ethiopian constitution radically devolved hitherto radically centralized authority. The 

constitution included the following features: 

 

 Participation in the Ethiopian federation was voluntary, with regions retaining the 

right to secede (a right immediately taken up by Eritrea) 

 Except where otherwise explicitly asserted, authority was vested in Ethiopia’s nine 

regions – not the Federal state at the center.
5
 

 Intergovernmental fiscal transfers were on the basis of block grants, not earmarked 

programs; as of 1997/8, over 45 percent of Federal revenues  were transferred to the 

regions in this fashion. 

 The ethnic diversity of Ethiopia was  made part of the decentralization design – with 

regional and sub-regional boundaries drawn in ways which explicitly gave geographic 

recognition to ethnic identities, including the official use of local languages for state 

business (a major departure from the earlier official dominance of Amharic).  

 

2002 saw a further round of decentralization reforms, which deepened the political  

commitment to shifting formal authority downwards. The use of unconditional bloc 

grants -- the basis for resource transfers from the federal to regional authorities – was 

extended to encompass transfers from the regional tier  to the lower, woreda, tier of 

government. As with federal grants, the size of the bloc grant was based principally on 

population, with some weighting for development needs, and local revenue mobilization 

effort. The bloc grants to woredas generally amount to over 60 percent of the total 

regional budgets. Consistent with these reforms, the decision was taken to scale back the 

                                                 
4
 The extended quote within the quote is from Korten (1972),  quoted in ‘Empowerment in Ethiopia’ 

(2005).  
5
 Formally, explicit federal responsibilities including defense, foreign affairs, aggregate economic policy, 

external economic relations (including borrowing and receipt of grants). others?; regions were 

unequivocally for both policy and implementation in the social and productive (e.g. agricultural) sectors, 

with the centers role advisory. In practice, as discussed further below, definition of the boundary between 

the Federal government and the regions is an evolving work in progress. 
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role of zones – an administrative tier intermediate between regional and woreda levels – 

and transfer the bulk of their personnel to the woredas. 

 

The political response came in two phases. In the first phase, immediately after 

coming to power, the TPLF rapidly built a network of affiliated structures in the other 

regions, and constituted these structures into a new ruling political party, the Ethiopian 

Peoples Revolutionary Democratic Front. The EPRDF  asserted strong political control 

in all but the most peripheral regions of Ethiopia. In these regions, the common party 

platform at both center and periphery  ensured that authorities at all levels co-operated in 

the implementation of a new constitutional order. As one of the background papers for 

the IGR characterized it, the result by the mid-to-late 1990s was “a de facto party-state 

merger’. (Vaughan 2004,  p.17) 

 

A second phase of the political response was initiated at the Fourth Party Congress of 

the EPRDF in 2001. At this congress, the EPRDF announced its intention to transform 

radically the relationship between government, the ruling political party, and citizens: 

 

“We need an organizational structure…so that government bodies at all levels 

receive competent professional and political leadership. Our party must be 

enabled to give a more refined and stronger political leadership than ever before. 

That, nonetheless, must be done separated from government work and in 

accordance with government rules and regulations. The conditions necessary for 

the separation of the civil service structure from that of the political leadership 

must be created….not only at the federal government level, but at all levels…We 

must also ensure the separation and clearing of the powers of the legislative and 

the executive bodies of government and thereby translate into action the 

democratic principles of checks and balances…at the federal, regional and other 

levels…We must facilitate the conditions necessary for the full participation of all 

Ethiopians in all discussions to be held on issues pertaining to our development 

and democratization efforts”.
6
 

 

A later subsection of this paper summarizes some preliminary evidence as to the extent to 

which implementation of these goals has proceeded at local levels. Clearly, as the 2005 

elections and their aftermath revealed, realizing them is a formidable challenge.  

 

As for the economic response to the fragility and lack of legitimacy of the centralized 

state, complementing the equitable formula-based arrangements for the allocation  of 

fiscal resources, the development policies of the EPRDF aimed to assure equitable 

growth. In particular, the government’s strategy of Agriculture Development-Led 

Industrialization (ADLI) aimed to kick-start sustained growth through broad-based 

improvements in the productivity of peasant agriculture. (As the upcoming CEM argues, 

such peasant led growth strategies are consistent with the approach successful East Asian 

developing countries.) 

 

 

                                                 
6
 EPRDF Fourth Congress Report, August 2001, p. 47. 
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Some Achievements 

 

 This section highlights two sets of achievements associated with  Ethiopia’s 

efforts to shift authority and resources downwards:  institutional change and results vis-à-

vis service provision. (Economic development performance is discussed in the 2006 

World Bank Country Economic Memorandum.) The emphasis is on changes since the 

2002 reforms. (Appendix A provides a more comprehensive overview.) 

 

 Institutional changes. Four sets of institutional achievements are worthy of note. 

They are identified in each of three separate studies – a review (field based, in four 

regions) by independent international consultants of trends in intergovernmental region-

to-woreda relationships subsequent to the 2002 reforms (Heymans and Mussa, 2004);  a 

late 2005 CIDA-funded synthesis of progress and prospects for grassroots empowerment 

(Plan: net 2005)  and a late 2005/early 2006 study of trends in implementing 

decentralization in Tigray (Dom and Mussa, 2006).  

 

 First, the political will from the highest levels to empower the woreda and the 

‘grass-roots’ through  decentralization is strong – both in the Federal Government 

of Ethiopia, and in Regional Governments.  

 

 Second, the decision taken in 2002 to move to decentralize within regions by 

making budget transfers to woredas in the form of unconditional bloc grants has 

been implemented fully. (How budgeting proceeds in practice within woredas will 

be discussed below.) 

 

 Third, sub-national administrations have indeed been transformed to align with 

the empowerment of woredas. The authority of zones, an intermediate regional 

tier of government, has been radically scaled back, with very large portions of 

their staff re-assigned to woredas. 

 

 Fourth, there have been major commitments to invest in the capacity needed to 

make this decentralized system work: the regional affairs units of the Federal and 

Regional Ministry/Bureaus of Finance and Economic Development have been 

strengthened; a Ministry (and regional bureaus) of Capacity Building has been 

established; intensive training for woreda-level staff has been provided by a 

scaled-up Civil Service College; and the Public Sector Capacity Building Program 

(PSCAP) has been designed explicitly to support the decentralization process, and 

to facilitate a sub-national, demand-driven approach to setting and financing 

capacity building priorities.  

 

Notwithstanding these important advances, as Box 1 and Appendix A summarize, some 

major policy challenges remain. 
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Box 1: Getting decentralization right – some ongoing  challenges 

 
An in-depth 2004 review of issues in intergovernmental relations in Ethiopia (Heymans and Mussa, 2004)  

highlighted a variety of priority challenges as of that date, including the following: 

 

1. Clarify expenditure assignments. The assignment of responsibilities among regions, zones, woredas, 

municipalities and kebeles remained unclear. 

2. Clarify local revenue sources – especially for urban municipalities who raise the bulk of their revenue 

locally. Challenges  include making revenue authority clearer,  streamlining some local taxes, building the 

capacity of local governments to improve revenue collection, and assuring that the bloc grant formula does 

not penalize local governments that make an effort to collect revenues.  

3. Strengthen local government  budgeting of capital expenditures,  both the capacity to undertake the 

function, and resource availability.  (The preparation of a Local Infrastructure Grant facility is one part of 

the response to this issue.) 

4. Clarify the role and modalities for rule-based conditional grants. PSCAP (now being implemented) and 

LIG (under preparation) will provide important opportunities for learning. 

5. Adapt audit systems to the decentralization era.  

6. Strengthen the capacity for subnational fiscal analysis of both the Federal Ministry of Finance and 

Economic Development and the regional Bureaus (BOFED’s).  

7. Address the special  capacity challenges of remote rural woredas.  

 

Policy issues raised in other studies included the following: 

8. Clarify systematically the role of municipalities. Municipalities currently do not operate under a 

consistent legal framework. (Selam, 2005) 

9. Clarify how the one-off and ongoing costs of decentralization are to be met. The combination of 

infrastructure, logistical and salary costs associated with planned expansion of the role of woredas have 

been estimated, if amortized over 15 years, to be of the order of US$500 million per annum (Srivastava, 

2005). Some combination of one-off grants, and modification of plans will be needed to meet these costs. 

 

Service provision. Evidence of ongoing improvements in service provision comes 

from  both aggregate data, and from the 2004 pilot citizens score card.  Aggregate data 

(taken from World Bank 2006a and b)  point to the following improvements: 

 

 For education, the nationwide primary gross enrollment rate doubled from 37 

percent in 1995/6 to 74 percent in 2004/5.  

 For health, immunization rates for children under five rose from 40% in  1995/6 

to 56% in 2004/5 

 For safe drinking water,  the share of the population with access rose from 19% in 

1995/6 to 36% in 2004/5.  

 

The results of a pilot Citizens Report Card survey confirm these patterns. The 

CRC surveyed over 3300 households  in four regions (Afar, Oromia, SNNPC and Tigray) 

in early 2004;. As Table 1 below summarizes, across the four regions, for each of  water, 

sanitation, health and agricultural extension, the CRC  found both quite high levels of 

satisfaction with the quality of services, and consistent reports of improvements in 

service quality over the past two years. Though Ethiopia’s deferential culture might 

account for some overstatement, the pattern is nonetheless remarkable.  
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Table 1: Citizen perceptions of service quality and trends, 2004. 
 Overall satisfaction (%) 2-year trend in service quality (%) 

 Completely 

satisfied 

Partially 

satisfied 

Dissatisfied Worsened  Same  Improved 

Adequacy of 

public taps and 

hand pumps 

  rural 

(urban)  

 

 

55 

(58) 

 

 

 

27 

(31) 

 

 

18 

(11) 

 

 

3 

(5) 

 

 

34 

(21) 

 

 

63 

(74) 

with health 

services (overall) 

50 

(59) 

33 

(13) 

17 

(28) 

2 

(7) 

29  

(25) 

64 

(68) 

With quality of 

sanitation services 

46 

(26) 

22 

(14) 

32 

(60) 

1 

(19) 

37 

(40) 

61 

(40) 

Agricultural 

extension 

22 30 48 8 25 58 

Note: The rural areas surveyed were Tigray (838 households), Afar (601), Oromia (1201) and SNNPR 

(594). One urban area was sampled, Dire Dawa (595 households). The percentages sometimes add up to 

less than 100% where respondents ‘could not comment’.  

 

 

How much change? A local-level perspective 

 

 This sub-section draws on recent  field studies to provide a bottom-up perspective 

on the extent of change.  First, it examines how this state is experienced in practice by 

citizens. Second, it explores the extent to which the 2002 policy decision to provide 

woreda budgets in the form of bloc grants has indeed altered behavior at the woreda 

level.  

 

 How citizens experience the local state. Even though both formal authority and 

control over authority is with the woredas, in the lives of citizens, the fourth/fifth tier 

(depending on whether zones are included as a separate tier) of government – the  kebele 

administration --  comprises the local face of the state. The 2005 Participatory Poverty 

Assessment asked respondents to rank (by ubiquity, importance, and effectiveness)  the 

relevance of different local institutions in their lives. Of 70 different institutions which 

were identified, the kebele consistently ranked in the top five in both rural and urban 

settings – and often in the top three -- irrespective of the dimension being considered. In 

rural settings, woredas did not make the 22 most important institutions in any dimension 

reported. In urban settings, municipalities made the top 22--  but were consistently near 

the bottom of the ranking. (In both urban and rural settings, schools generally were rated 

as the most important local institution.) Kebeles are thus the front-line interface of the 

state-citizen relationship – the focal point where citizen participation and state control 

play out in practice. 

 

 The kebele administration has played a central controlling role in the lives of 

citizens, at least since the time of the Derg.  One continuing ubiquitous key role of the 

kebele is to co-ordinate labor contributions to the construction and maintenance of local 

infrastructure. The Participatory Poverty Assessment (2005, p.45) summarizes this role as 

follows: 
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The purpose of organizing people’s social participation is to harness citizens’ 

energy more effectively towards collective community goals (such as building 

classrooms, clearing irrigation canals, installing water pipes etc…) The positive 

effects of community obligation are recognized….”  

 

The magnitude of community contributions can be large. In Amhara Region, for 

example, community contributions of cash, labor and materials amounted to 19 percent of 

the total education budget for the region. And in Oromiya region, “communities built 

2,515 new classrooms and rehabilitated another 2,575, constructed 110 new and 

rehabilitated 1,220 teachers houses, houses…and  hired 1,917 teachers”. 
7
 Observers 

suggest that some degree of compulsion underpins participation in these collective 

activities.
8
 

 

A second, even more overtly controlling, role continues in some kebeles: 

respondents in 8 of the 31 rural kebele areas surveyed in the PPA reported that kebele 

officials had to be informed if a journey was outside the jurisdiction of the kebele or 

involved an overnight stay; in some places permits to travel were provided only if 

community labor obligations had been met (p.44) In urban areas, resident registration 

with the kebele is compulsory;  formally, movement out of the kebele to go elsewhere 

requires an official leaving letter. (p.67) 

 

 Longstanding informal hierarchical social relations, with strong deference to 

authority, also are slow in changing. To be sure, there has been some significant positive 

change. Community groups in 25 of the 31 rural PPA sites reported that ‘ordinary 

citizens were nowadays more able to express their views and opinions  freely than was 

the case five or ten years ago’ (p.43). A similar trend was reported for 10 of the 14 urban 

sites which were surveyed. There was little evidence, however, that this increased 

openness translated into greater responsiveness. Indeed, in 11 rural sites people reported 

that they feared retribution if they expressed their views too often or too openly. (p.44). 

Similarly, the view in 10 of the 14 urban sites was that responses to complaints were poor 

or inadequate. “The majority view was summed up by a respondent in Dire Dawa: ‘even 

a tied dog could be heard barking’”. (p.67) 

 

 Even before the difficult 2005 elections, it was evident locally that political 

pluralism was slow in coming. As of the time of the PPA, respondents in only 5 of the 14 

urban sites – and only 4 of the 25 rural sites that provided feedback on the issue – 

reported that more than one political party was active in their locality. Revealing here is 

                                                 
7
 World Bank, Ethiopia: Enhancing Human Development Outcomes Through Decentralized Service 

Delivery,  draft June 2006, p.79. 
8
 Thus a January 2006 government document, Ministry of Capacity Building, “The Issue of Good 

Governance in Rural Woreda and Kebele” , p. 7asserts that “it is common knowledge that people in the 

rural areas are forced to work both on their individual farm plots and on common development 

undertakings, without being convinced of the necessity and importance of the work that should be 

undertaken. Imposing a penalty is the principal method used in forcing the people to undertake 

developmental activities.” . For an in-depth description of the power relationships within a single kebele 

which points to a similar pattern, see Lefort (2005. 
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the comment in the PPA that “the words ‘threat’ and ‘revenge’ recur quite often in the 

site reports, as also does the accusation by officials of being a member of an opposition 

political party if one complained.”(p. 44) 

 

 Budgeting at the local level. One important goal of Ethiopia’s 2002 reforms was  

to shift responsibility downwards, closer to citizens and communities,  via the provision 

of consolidated unconditional bloc grants to woredas. The transformation from the status 

quo ante potentially was profound: 

 

“Pre-decentralization, woredas developed budgets under close supervision of 

their zones, and would receive line-by-line detailed budgets from which they 

could not deviate to any significant degree. They had very little prior knowledge 

about the overall size of their budgets or of detailed line items.” (p. 27) 

 

Two studies --  one based on field visits to four regions (Amhara, Oromia, SNNPR and 

Tigray) in February 2004 (Heymans and Mussa, 2004), the second based on a field visit 

to four woredas in Tigray (the region which generally has moved most rapidly in 

implementing decentralization) in late 2005/early 2006 (Dom and Mussa, 2006) – 

indicate how far (i) the empowerment of woredas vis-à-vis regions and zones, and (ii) 

bottom-up empowerment of communities in budget formulation have proceeded in 

practice.  

 

 In considering the extent to which the 2002 decentralization decisions have 

shifted authority downwards, it is important to keep in mind quite how small – 

unsurprisingly given Ethiopia’s low income levels ($110 per capita in 2004) – are the 

amounts involved. The 2004 study examined twelve local governments: three 

municipalities; three peri-urban woredas; and three remote rural woredas. The total 

(capital plus recurrent, including salaries)  2002-3 budgeted expenditures of each woreda 

ranged from  highs of  about $3 million (in three of the woredas), to lows of about 

US$600,000 (amounting in the rural, Boset woreda in Oromia, to less than US$5 per 

capita per annum). As these abysmally low levels imply, the non-cash-based mobilization 

of community labor  by kebelles is thus no small part of the economic development 

effort. Given how little is available, even the rudimentary level of public service 

illustrated in Box 2 by the example of the health sector in Boset seems quite remarkable. 

Box 2: Health in Boset: a major service challenge    

The Health Office in Bosat has tried various means to meet its challenges, but it is not possible to 

do so on the basis of its normal budget. With a population of over 135,000, spread over 1514.07 

square km, it faces a shortage of manpower: it has only 3 nurses; 1 health officer; 9 health 

assistants; 1 junior public nurse; 2 junior clinical nurses; and 1druggist. The organizational 

structures require a doctor, but the only doctor has moved to Addis Abeba. Its facilities are 

equally limited: 5 health posts; 3 clinics; 1 health centre; and 1 government farm clinic. The 

closest hospital is some 45 minutes away by car. Apart from general medical needs, the area has a 

particularly severe problem with malaria.  

In the light of these shortcomings, it has spent considerable effort on building working 

relationships with local and international donors, such as World Vision, especially to assist the 

woreda in obtaining medication, which is in short supply locally. For instance, there was no 
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provision for medication in the budget for 2002-03. The Birrr 14,000 allocated in the woreda 

budget for this purpose in 2003-04, means less than 50 cents per person per year. The Christian 

Children’s Fund (CCF) and World Vision gave them over Birr 140, 000 additionally. The woreda 

conducted the donor negotiations mainly on its own, with some zonal participation when the 

practical arrangements has to be made.   

Bosat has also been able to mobilize additional support from the Region, over and above the 

block grant allocation: Birr 6,500 for aerial anti-malaria spraying; and Birr 14,000 also for 

training of malaria workers. This is over and above the budget, and the region has mobilized the 

funds from UNICEF and the WHO.  

Source: Heymans and Mussa (2005) 

 

 Not only are the absolute amounts involved low, the large majority of expenditure 

allocations are, to a greater or lesser degree,  constrained by the necessity of covering 

salaries – of teachers, health workers and local officials. Salaries are set centrally. 

Further, though the 2002 reforms formally made front-line workers employees of the 

woredas, in practice the experience from other countries (and fragmentary evidence from 

the two studies) suggest that the flexibility of woredas to trade-off recurrent for capital 

spending can be limited. Though there is some variation from woreda to woreda, in 

general recurrent spending on health and education alone amounts to about 60% of the 

total woreda budget. The problem was not only one of absolute scarcity of resources. The 

2004 study reports that: 

 

“[Prior to 2002], capital expenditure was a regional function, so that there is 

neither a culture of capital budgeting at local level, nor are the sector 

departments at local level as yet adequately organized and staffed to deal with 

this challenge.” (p.16) 

 

To try and assure at least some baseline of capital spending, in 2003 the Oromia Region 

issued a guideline that between 8 and 10 percent of local budgets should be allocated to 

capital expenditure. The 2004 study underscored this continuing top-down orientation, 

with its conclusion that while “local and regional spokespersons emphasize the 

importance of kebelles, there is little evidence that these structures are actively utilized to 

help identify priorities systematically”.(p. 28) 

 

 By contrast, the more recent survey of experience in Tigray points to continuing 

progress in the move towards more flexible, bottom-up approaches to budgeting. It found 

that: 

 

 The woreda planning process gives a key role to tabia (the Tigrayan name for 

kebelles) level planning. Woreda sector plans are built through disaggregating and 

re-aggregating sectoral components of the tabia plans – with an important role for 

the notion of integrated development of the woreda as a whole. 

 

 Communities participate in the planning process via identification of priorities 

with tabia sector agents and discussion of the tabia draft plan before it is sent to 

the woreda. According to the review, “community inputs are taken into 

account….This is appreciated by the communities visited”.(p. 5) 
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 Differences across woredas in their priorities indeed found their way into budget 

allocations. A first example:  priority given to investment in agriculture in one 

woreda was clearly illustrated by considerably higher spending per farming 

household, with a notably smaller school bloc grant per student than in another 

woreda. A second example: an exceptional woreda allocated above 40% of its 

budget for capital spending continuously for three years. 

 

 

III: Empowerment through Information -- Benchmarking and Monitoring 

Institutional Change 

 

 The aftermath of the 2005 elections has been a politically difficult period in 

Ethiopia’s economic development. In important part, the way out of this difficult 

situation lies in political decisions which fall outside the World Bank’s usual focus of 

engagement. But some of the actions which may help transform over time the current, 

difficult situation – and continue to support the movement of Ethiopian society along a 

trajectory from subjects to citizens --  are not explicitly political. This section will focus 

on one such set of actions, namely some  emerging new approaches to the transparent use 

of information as a tool for strengthening the performance of local governance systems. 

The section will first lay out some broad reasons why a  focus on monitoring governance 

and public performance at local levels  could support Ethiopian development. Thereafter 

it will highlight some new tools for such monitoring within Ethiopia. Finally it will 

delineate (drawing on both Ethiopian and international experience)  some specific ways 

in which such monitoring could help strengthen accountability. 

 

Why monitor? In recent years, recognition has grown exponentially as to the 

importance for development work of results-based monitoring – including for efforts at 

institutional reform. Consistent with this, Ethiopia’s development partners have given 

monitoring a high priority in their support for decentralization reforms – to the point that 

the quality and quantity of recent material puts Ethiopia at the frontier of good practice in 

this area.  

 Benchmarking and monitoring trends in service provision and the quality of public 

institutions  can be a powerful tool for furthering the Ethiopian objective of strengthening 

accountability throughout the country’s devolved governance system. In settings where a 

culture of bottom-up accountability is well-established, the day-to-day experience of 

interactions between citizens and the state can be a strong basis for assuring continuing 

feedback on performance. But in Ethiopia’s  deep-seated hierarchical culture, feedback 

does not come naturally. In such a setting, explicit, transparent, formal monitoring is both 

an important substitute – and a signal to citizens that the culture has changed, and that 

public officials are to be held accountable for their performance. Recognition of this role 

is one reason why a commitment to monitoring has been central to the design and 

implementation of Ethiopia’s innovative Public Sector Capacity Building Program. 

 Monitoring can be especially useful in the implementation of decentralization reforms 

of the kind being attempted in Ethiopia. For one thing, in settings such as Ethiopia, where 
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the number of local authorities is very large (over 600 woredas, and upwards of 100 

municipalities), benchmarking and monitoring is key to enabling federal and regional 

authorities to exercise their constitutional responsibilities of oversight. For another, in a 

number of well-functioning decentralized settings, conditional, performance-based grants 

are an important part of the array of fiscal tools to support good local governance (a 

conditional Local lnfrastructure Grant currently is being designed in Ethiopia) – but such 

grants can only be used effectively when local-government-specific benchmarks of 

performance are available. Finally, publicly available information on comparative 

performance across localities can provide a powerful spur for inter-jurisdictional 

competition to improve services. Each of these uses of benchmarking and monitoring 

information will be considered further below. 

 A broader reason for the strong recent focus on monitoring and benchmarking 

performance – one which is not specific to Ethiopia -- has to do with global trends in aid. 

As the 2006 Global Monitoring Report spelled out,  in the emerging global aid 

architecture of mutual accountability, donors commit to scale up resource flows to 

developing countries -- and recipient countries commit to ensuring that aid is used 

effectively toward reaching the millenium development goals, and that corruption is 

contained.  From the perspective of donors, monitoring helps provide assurance that 

resources are being well used, not squandered or misappropriated. While some 

institutional weakness is an inevitable part of underdevelopment, providers of resources 

can reasonably expect evidence that governance systems are improving. Benchmarking 

institutional performance at the outset of a reform program,  and monitoring trends can 

signal whether these turnarounds are on track—or have stalled or gone into reverse.  

 Tools for monitoring local governance in Ethiopia. Since the beginning of 2005 

benchmarking studies have been issued for three distinct levels of local governance: a 

Citizens Report Card (CRC) on the quality of pro-poor services;  a woreda and city 

government benchmarking survey; and a fiduciary assessment of regional governments 

(as well as the federal level). A few of the rich results from the CRC were discussed in 

the context of Table 1 above. So the focus here is on the other two benchmarking 

exercises. 

 

The woreda and city government benchmarking study (Selam/GTZ, 2005)  is 

considered first. One of the conditions of  PSCAP was that four rounds of benchmarking 

of the institutional capacities of woredas and municipalities be completed over the life of 

the program. After preparing and pre-testing a sample survey instrument, a first round of 

benchmarking was undertaken in 2005; in the first phase of this first round 23 woredas 

and 17 municipalities (all from the four major regions) were benchmarked.  

 

Table 2: Monitoring Ethiopia’s woredas and municipalities – the indicators 

No. Indicator 

1 Variations between budgeted and actual expenditure 

2 Salary expenditure against total expenditure 

3 Own revenue as percentage of actual expenditure 
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4 Increase in own taxes/fees and service charges 

5 Budget utilization capacity as measured by actual revenue and expenditure 

6 Capital budget against total budget 

7 Existence, transparency and inclusiveness of woredas/municipality strategic plan 

8 Efficiency and comprehensiveness of Accounting and Auditing procedures 

9 Enhancement of existing tax payers base and efficiency of tax collection 

10 Appropriateness of staff level (vacancy rate) 

11 Compliance with modern human resource approach 

12 Consultation and information access level by the public and stakeholders 

13 Community empowerment and participation in local government and service delivery 

14 Level of access to basic services  

15 Agricultural services availability to majority of farmers (woreda only) 

16 Cost of salary against agricultural land use (woreda only) 

17 Population coverage of solid waste (municipal only) 

18 Cost of salary against solid waste (municipal only) 

 

The benchmarking tool is organized around 16 measures, listed in Table 2. These 

measures fall into four broad groups: 

 

 Nine measures of the quality of public finance management (#1- 9); seven of 

these are based on quantitative data collected in the course of the benchmarking, 

while two are qualitative assessments; 

 Two measures of the quality of human resource management practices, one 

quantitative (#10) and one qualitative (#11); 

 Two qualitative measures of transparency and community participation (#12, 13); 

and 

 Three measures of the quality of service provision (#14-16). 

 

Appendix B summarizes for each of these measures the system used to score each 

measure on an A-C scale; Selam/GTZ 2005 provides detailed scores, and detailed 

background data, for each of the surveyed woredas and municipalities. 

 

As Appendix Tables B1-B3 detail, highly dis-aggregated woreda-specific 

submeasures/ information go into generating A-C scores for the five qualitative measures. 

(Similar information is available for municipalities in Selam 2005.)  Patterns evident in 

these disaggregated tables include: 

 

 Almost all woredas and municipalities base their budgets on strategic plans (and 

two-thirds prepare a multi-year revenue and expenditure forecasts); almost all 

woredas prepare and distribute annual reports after closing their accounts. 

 

 Accounting and auditing standards vary widely across woredas and 

municipalities, with those in Oromia generally weaker (the gap seems larger in 

rural than urban settings);  
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 Over half the surveyed woredas and municipalities use modern approaches to 

human resource management, including written job descriptions with 

performance indicators, and regular performance appraisals of employees; again 

Oromia lags in rural, but not urban localities. 

 

 A large majority of woredas and municipalities consults with communities in 

formulating their strategic plans and budgets – most consistently with kebeles, but 

commonly also with citizens, business associations, womens associations and 

NGOs/CBOs. 

 

As discussed further in Section IV, the richness of empirical detail underscores the high 

value added of benchmarking local governments – and the importance of scaling-up the 

effort.  

 

 Moving ‘upstream’ from the woreda/municipal to the regional level, the principal 

focus of benchmarking here has been on the quality of fiduciary systems – reported in the 

joint Government of Ethiopia/Dfid Fiduciary Assessment (August 2005). This assessment 

is one of two complementary exercises to benchmark the federal and regional fiduciary 

systems using the monitoring framework prepared by the Public Expenditure and 

Financial Accountability (PEFA) partnership. The PEFA framework comprises 28 

indicators organized around six facets of a country’s fiduciary system: 

 

1. Policy-based budgeting—the formulating process for translating public policies, 

including policies that emerge from a PRS process, into specific budgeted 

expenditures 

2. Arrangements for predictability, control, and stewardship in the use of public 

funds (for example, payroll and procurement systems)  

3. Systems of accounting and recordkeeping to provide information for proper 

management and accountability 

4. External audit and other mechanisms that ensure external scrutiny of the 

operations of the executive (for example, by parliament) 

5. Comprehensiveness of budget coverage and transparency of fiscal and budget 

information, which cut across the abov four facets; and  

6.  Budget credibility—that the budget is realistic and implemented as intended—as 

a key intermediate outcome, a result of the operation of the whole cycle.  

The criterion for scoring the 28 indicators on an A-C scale are available at www.pefa.org.  

The 2005 Ethiopia/Dfid assessment incorporates fourteen indicators,  focusing principally 

on the 2
nd

 3
rd

 and 4
th

 facets; it notes that the other indicators are to be benchmarked as 

part of the Joint Budget Appraisal Review (J-BAR) process.  

 Table 3 details the benchmarking results for the Federal government and for five 

regions. (The results for two additional regions: Benishangul Gumuz and Addis Ababa 

are, for reasons of space, reported in Appendix C.) A precursor to the PEFA indicators 

was applied in 2002, at the Federal level, and in Amhara, SNNP, Somali and Tigray 

http://www.pefa.org/
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Table 3: Benchmarking Ethiopia’s Public Financial Management Systems with PEFA Indicators 

 Federal Amhara Oromia Tigray SNNP 
Somali 

INDICATOR  RATING  

2004 (2002 in 

brackets) 

CHANGE 

(momentum 

going 

forward)  

 RATING  CHANGE  RATING  CHANGE  RATING  CHANGE  RATING  CHANGE  RATING  CHANGE 

1. Publication and 

accessibility of key 

information and audit 

reports 

 

 B  (B)   

 ↔ 
 

B (B) 

 

↔ 
B 

↔

   

B (B) 

↔ 
B(B) 

  ↔   
C(C) 

  

↔ 
2. Legislative scrutiny 

of the annual budget 

law  

 

B (B)   ↔ 

 

B (B) ↑ 
B   

↔   

B(B)   ↑ 
B(B)   ↑   

C(C)   

↔ 

3. Effectiveness of 

cash flow planning, 

management and 

monitoring 

 

B (B) 
       ↔ 

 

B (B) ↑ 
B  ↔       

B(C)  ↔   
B(C)   ↑        

C(C) 
       

↔ 

4. Evidence available 

that budgeted 

resources reach 

spending units in a 

timely and transparent 

manner 

 

B (B)   ↔ 

 

B (B) ↔ 
B  ↔ 

B(B)  ↔ 
B(B)   ↔ 

C(C)  ↔ 

5. Effectiveness of 

internal controls 

 

B (B)   ↑ 
 

B (C) ↔ 
C  ↔   B(C) ↔ B(C)   ↑   C(C) ↔ 

6. Effectiveness of 

internal audit 

 

B (B)   ↔ 

 

B (C) ↔ 
C  ↔   

C(C)   ↑ 
C(C)   ↑   

C(C)  ↔ 

7. Effectiveness of 

payroll controls A (A) 
      ↔ 

 

A (A) ↔ 
A 

   ↔ 
A (A) 

   ↔ 
A (A) 

      ↔ 
B 

   ↔ 
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 Federal Amhara Oromia Tigray SNNP 
Somali 

8. Clarity and 

enforceability of 

procurement rules, and 

the extent to which 

they promote 

competition 

transparency and 

economy 

 

B (C) 
         ↑ 

 

B (B) ↑ 
B 

         ↑ 
B(C)   ↑ 

B(C) 
         ↑ 

B(C) 
       

↔ 

9. Timeliness and 

regularity of data 

collection 

 

B (B) 
      ↔ 

 

B (C) ↔ 
B 

      

↔ 

B(C)   ↑ 
B(C) 

      ↔ 
C(C) 

      

↔ 

10. Timeliness, quality 

and dissemination of 

in-year budget reports 

 

C (C)   ↔ 

 

C (C) ↔ 
B  ↔   

B(C)   ↑ 
B(B)   ↑   

C(C)  ↔ 

11. Timeliness of the 

presentation of audited 

financial statements to 

the legislative 

 

C (C) 
       ↔ 

 

C (C) ↔ 
C ↔        

C(C)   ↑ 
C(C)   ↑                

C(C) 
     

↔ 

12. The scope and 

nature of external audit 

 

B (B) 
          ↑ 

 

B (B) ↑ 
B 

         ↑ 
B(B)   ↑ 

C(C)   ↑          
C(C) 

       

↔ 

13. Audit reports are 

acted on by the 

executive 

 

B (B) 
           ↓ 

 

B (B) ↔ 
B    

↔ 

B(B) 
   ↔ 

C(C) 
      ↔ 
 

C(C) 
   ↔ 

14. Legislative 

scrutiny of external 

audit reports 

 

B (B)     ↓ 
 

C (C) ↔ 
C    

↔ 

C(C)   ↑ C(C)   ↑  C(C)    

↔ 
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regions; the 2005 Fiduciary Assessment adapted these results to make them comparable 

to its (2004) measures. Additionally, the 2005 study incorporated judgments as to the 

momentum/trajectory of change going forward vis-à-vis each indicator. Table 3 and 

Appendix D report the 2004 results and trajectories, plus (where they are available) the 

2002 scores. The following patterns are especially noteworthy: 

 

 Payroll control emerges as a consistent strength throughout – and is an important 

reason why (unlike many other states in sub-Saharan Africa) Ethiopia has been 

able to maintain a functioning administrative apparatus throughout the national 

territory. 

 

 Though the fiduciary system is is strongest at the federal level, it continues to 

have major weaknesses – and there has been little momentum for continuing 

improvement since 2002. Two of the regions – Tigray and SNNP – have achieved 

rapid improvements in their fiduciary systems since 2002, with the momentum for 

improvement continuing going forward. As of 2004, Tigray’s system was 

assessed as more or less on a par with that at the Federal level; SNNP still had a 

way to go to reach that level, however. 

 

 The fiduciary systems in Amhara and Oromia also functioned at a level close to 

their federal counterpart. Amhara’s system has witnessed steady, continuing 

improvements since 2002; Oromia’s system, though initially the stronger of the 

two,  showed less positive momentum.  

 

 The systems were substantially weaker in the remaining regions (Addis Ababa, 

Benishangul-Gumuz, and Somali) – with Somali’s the weakest of all, and 

showing no signs of improvement. 

 

In sum, the picture is one of diversity: a solid base of capacity at the federal level, and in 

some regions ;  more momentum for improvement in some settings than in others; and 

some where capacity remains very weak. As with the woreda/city benchmarking 

exercise, the richness of the results – and their value in helping clarify priorities going 

forward – highlight the importance of continuing this monitoring on an ongoing basis. 

 

 How performance monitoring can enhance local  accountability.  While the 

generation and public provision of information on local governance performance is new 

to Ethiopia, over the past decade there has been substantial experience in other parts of 

the world. These experiences point to three distinct ways in which such information 

might be used to strengthen local-level accountability. 

 

A first use of comparative data benchmarking the performance of local agencies is 

to enable citizens to make broad assessments as to the performance of these  agencies –  

thereby potentially pressuring poorer performers to improve. [The most direct form of 

pressure is electoral, though reputational concerns might also have an influence.]  The 

example of Bangalore, India illustrates. Frustrated by years of inaction on public services 

which increasingly were unable to keep up with Bangalore’s dynamism and population 

pressure, in 1994 a group of citizens introduced the idea of a user survey–based “report 

card” on public services. Initially, the impact was modest. As the pioneer of the initiative 

put it: 
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“It is unrealistic to expect public agencies to respond immediately and directly to 

the signals given by a report card. Agency leaders need the time and capacity to 

internalize the messages of the report card and design interventions to address 

the issues raised. Civil society institutions also need time and resources to get 

organized and plan strategies to interact with service providers.”
9
 

Nonetheless, the sponsors persisted, establishing a nongovernmental organization (NGO), 

the Bangalore Public Affairs Center to institutionalize the effort, building coalitions with 

other NGOs and repeating the report card survey in 1999 and 2003. Figure 1 highlights 

the extraordinary turnaround in perceptions of the quality of service delivery. The Public 

Affairs Center describes how this was achieved:
10

 

The first and second report cards had put the city’s public agencies under the 

scanner. The adverse publicity they received, according to many observers, acted 

as a trigger for corrective action. Inter-agency comparisons seem to have acted 

as a proxy for competition. Citizen activism and dialogues with the agencies also 

increased during this early period. These developments prepared the ground for a 

positive response from the Government. The Chief Minister [at the time]  

provided the framework within which a set of able administrators could set in 

motion a series of actions and reforms in the agencies. Many civil society groups 

and the media have stimulated and supported this momentum. Sustaining this 

movement is the challenge for the future. 

 

Figure 1: : Perceptions of service delivery performance in nine Bangalore agencies, 

 1994-2003 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 
Legend: BMP = Bangalore Municipal Corporation; BESCOM = electricity; BWSSB = water supply; BSNL = 

Telecom Department; BDA=Land Development Authority; BMTC = MetropolitanTransport Corporation; RTO = 

Motor Vehicle Licensing 

 

                                                 
9
 Samuel Paul, Holding the State to Account: Citizen Monitoring in Action (Bangalore: Books for Change, 2002) p. 71 

10
 See Paul (2002: 71). 
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The Bangalore example has been widely emulated – in countries ranging from Brazil to 

the Philippines, Ukraine and Turkey. Indeed, Ethiopia’s pilot Citizens Report Card was 

implemented with the support of the Bangalore Public Affairs Center – and one of the 

social accountability pilots in the Protection of Basic Service operation aims to 

complement the production of the requisite information with its dissemination to groups 

within civil society.  

 

 A second approach to using comparative benchmarking data is more 

administrative in nature – namely to enable upper tiers of government (regions, for 

example) to monitor and hold lower tiers accountable for performance (including via 

future allocations of performance-linked budgets) Tanzania introduced performance 

agreements  in 2000 – in a way which links them explicitly to public commitments to 

service delivery standards by individual agencies. It did this via the use of  client service 

charters  --  intended as social contracts between a public service provider and its users. 

Each charter specifies standards of service delivery in the form of a set of commitments 

by the provider and provides rights of redress to users if these standards are not met. Each 

year, the Tanzanian President’s Office of Public Service Management undertakes an  

annual service delivery survey which covers all providers with charters, and makes the 

results publicly available on its website; the government has encouraged civil society 

organizations to use the results to pressure for improved performance. It remains too 

early to tell, though, what impact the initiative is having on the performance of public 

agencies. Within Ethiopia, there are a number of initiatives underway which aim to use 

performance agreements to improve the performance of public agencies. These include: 

 

 The service provision improvement program which was piloted as part of the 

Civil Service Reform Program and now is part of PSCAP; 

 

 2005 performance agreements between the SNNP government BOFED and its 

woredas,  a pioneering subnational example; and 

 

 Efforts to develop a new Local Infrastructure Grant instrument, which aims to 

make available performance-based allocations to woredas for capital investment. 

 

The focus of each of these initiatives has been largely on administrative, hierarchical 

accountability. None of them has gone as far as Tanzania’s, however, in using 

performance agreements as a spur to civic engagement and bottom-up accountability. 

 

 A third approach to using front-line performance data is to engage citizens 

directly in the oversight of how public resources are used at the local level. Examples 

from Uganda, India, the Philippines and (again) Tanzania illustrate:
11

 

 

 Uganda’s Public Expenditure Tracking Study and its aftermath is a well-known 

example: following an initial study which showed that only 13% of the non-wage 

funds allocated to schools actually reached their intended destination, the Ministry 

of Finance began to transfer these funds directly to schools – and publicized 

figures on the transfer of funds to local authorities in the newspapers and on the 

                                                 
11

 For these examples, see Christopher Scott, “Figuring out Accountability: Selected uses of official statistics by civil 

society to improve public sector performance”, London School of Economics and World Bank, mimeo, May 2006 and 

World Bank, Global Monitoring Report, 2006.  
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radio. Each primary school was obliged to post publicly details of the funds which 

it had been designated – thereby enabling parents associations to follow-up. 

 

 In Rajasthan, India, building on the passage of a Right to Information Act in the 

state in 2001, the Movement for the Rights of Peasants and Workers (MKSS) 

organized public hearings in rural areas at which figures from the records of 

licensed distributors of subsidized food rations were compared with figures from 

the ration books of recipients. Social audits were also carried out of hospitals 

during which data from medical records were compared with patients’ actual 

experience. In both cases, large discrepancies between the two sets of figures 

were revealed. This led to further investigation, which in turn disclosed evidence 

of corruption, embezzlement, and maladministration.
12

 

 A Philippines civil society organization (CSO), the Ateneo University Group, set 

up a citizen monitoring effort, together with government agencies responsible for 

textbook distribution and highway infrastructure, to make delivery more effective. 

The project determined that 21 percent of textbooks were not actually delivered to 

schools designated to receive them, creating losses of more than US$3 million, 

which the Department of Education promised to rectify. The template developed 

for this project has been used by many other CSOs. 

 In Tanzania, the Rural Initiatives and Relief Agency helped 10 local communities 

track government program expenditures for health and education. The pilot 

projects appear to have helped ensure that commitments to deliver funds were 

indeed followed through. The expenditure tracking tool has been made available 

to CSOs in other rural areas of the country.  

 

Note that each of the above examples requires data which focus on performance closer to 

the day-to-day activities of government than the benchmarking exercises described 

earlier; the Protection of Basic Services operation includes provisions aimed at making 

these data (especially vis-à-vis budget transfers to local levels) publicly available. Note 

also that  the effectiveness of each of these examples depends on the presence of civil 

society organizations (parents groups at schools,  other types of  user associations, civil 

society advocacy organizations, or local community groups) which are both independent 

of government and with sufficient  confidence as to  their rights (and their protection) to 

make them willing to advocate openly for redress in the face of non-performance by 

public officials. Based on the review in Section II, it is uncertain whether these conditions 

currently prevail in Ethiopia.   

 

IV: Conclusion 

 

As the 2006 Country Economic Memorandum highlights, Ethiopia’s post-1991 

embrace of decentralization is best viewed as an effort to move “toward a fundamentally 

different, more development-friendly set of institutional arrangements than existed in 

Ethiopia’s long history” (p.36). The CEM summarizes the history as follows: 

 

                                                 
12

 For information on the MKSS, visit http://www.freedominfo.org/  or contact the organization at 

mkssrajasthan@yahoo.com. Press coverage of MKSS activities has been extensive and includes Deccan Herald (September 

21, 2003) and Mail & Guardian Newspaper, South Africa (February 20, 2004). 

http://www.freedominfo.org/case/mkss/
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“High degrees of political inequality tend to shape predatory or exclusionary 

institutions. This is pertinent to Ethiopia. The remarkably low levels of literacy 

are consistent with a story of either ideologically driven neglect, or fear of the 

consequences of education for political mobilization….The autocratic elite’s 

neglect of broad-based development may have helped preserve their privileges for 

a lengthy period, but laid the seeds for an abrupt removal. Unfortunately for 

Ethiopia, the Derg was composed of equally authoritarian generals….” (pp. 29-

31) 

 

Put differently, irrespective of whether the goals were elite reproduction (as during much 

of the monarchical period) or development (as arguably was the goal during the late 

monarchy and the Derg, however misguided the latter’s strategy),  Ethiopian politics had 

always been exclusively a top-down matter, an affair of rulers and their subjects. Prima 

facie, the 1994 constitution sought to transform the relationships between authority, 

legitimacy and accountability, by establishing a broadly legitimate social order – one 

characterized by bottom-up democratic accountability of the state to its citizens.  

 

A central goal of this IGR synthesis has been to assess -- from a local governance 

and service provision perspective -- progress in this transformation from discretionary 

top-down authority, to an agenda of broad-based development, underpinned by bottom-

up accountability. Unsurprisingly, in the light of both the deeply-rooted historical pattern 

and very recent political events, the result is a mixed one. There have indeed been 

profound changes in formal institutions, implemented with determined political 

commitment. And the associated gains over the past decade in service provision have 

been remarkable. But a top-down hierarchical political culture seems to persist – and to 

be underpinned by robust political control, exercised through the apparatus of the ruling 

political party.  

 

Against this backdrop, benchmarking and monitoring performance emerges as 

especially vital: 

 

 High quality, transparent benchmarking and monitoring provides the necessary 

informational base for bottom-up accountability to be an effective buttress of 

broad-based development. 

 

 Benchmarking and monitoring signals a continuing commitment by the 

government, contra the long sweep of Ethiopian history, to be held accountable 

for performance. 

 

 Benchmarking and monitoring helps brings accountability not only to the 

relationship between government and its citizens, but also to the relationship 

between government and donors – part of the ‘mutual accountability’ bargain 

associated with the new global architecture for scaling-up aid, with Ethiopia 

slated as a key beneficiary. While over the longer-term, the former relationship is 

crucial, in the near-term the donor-government relationship can provide a 

valuable anchor for monitoring and assuring accountability for performance. 

 

Following through the excellent initial work on benchmarking with ongoing monitoring – 

and assuring widespread, citizen-friendly dissemination of the results – is thus vital. In 

the short-term, as the approval of the Protection of Basic Services Project signals,  the 
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combination of the accountability built into the new aid architecture, and a continuing 

commitment by government to be held accountable for performance plausibly could 

provide a basis for some continuing poverty reduction. But if development is to be 

sustainable, the incentives for performance need to be built into a country’s domestic 

institutions:  there is no substitute for bottom-up accountability of government to its 

citizens.  

 

The effectiveness of ‘bottom-up’ accountability depends, in turn, on the extent to 

which the social and political order is perceived broadly to be legitimate.  Especially in 

the light of Ethiopia’s history, only with an underpinning of legitimacy are citizens likely,  

setting aside fear, to step forward to offer feedback and make judgments. And only with 

that legitimacy are leaders likely to subject themselves to the judgments of citizens. So 

what happens locally and what happens nationally are likely to be mutually reinforcing. 

Opening up nationally helps reduce fear, facilitating more engagement locally, which in 

turn can help deepen a sense of legitimacy of the political order more broadly. The 

corollary follows: In the absence of continuing efforts at the national level to build 

legitimacy and reduce fear, local efforts to strengthen bottom-up accountability are likely 

to make only limited headway at best. 
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Appendix A: Fiscal Federalism and Decentralization in Ethiopia  
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Appendix B: Scoring System for Woreda and Municipality Indicators 

 

 

No. Indicator used Description 

1 Variation between Budgeted and actual 

Expenditure 

Variation between budget and actual expenditure shows 

how accurately woredas and municipalities forecast and 

use their resources. The budget and actual figures are a 

summary of sectoral expenditures. This is a much more 

preferable approach than using the total revenue budget 

and actual.  

 

The indicator values are as follows: 

 

A:  Budget and Actual expenditure are closely matched 

showing an excellent level of planning. 

 

B:  Budget and Actual expenditure are somehow 

matched showing inconsistent planning that needs 

to be improved. 

 

C:  Budget and Actual expenditure are extremely 

divergent showing a complete lack of planning 

procedure. 

 

D:  Actual expenditure is higher than budget showing 

unplanned financing of expenditure. This also 

means a push towards using the undesirable subsidy 

procedures. 

 

2 Salary expenditure against total Expenditure If the salary portion of expenditure is higher, mobility and 

service delivery capacity of staff is limited. This situation 

also shows how constrained is the operational expenditure 

portion of the jurisdiction.  

 

The indicator values are as follows: 

 

A:  The salary portion of the expenditures is fair enough 

to allow for more operational and capital 

expenditures. 

 

B:  The salary portion of the expenditures is 

exaggerated but still allowing for acceptable levels 

of operational and capital expenditures. 

 

C:  The salary portion of the expenditures is extremely 

inflated and the likelihood of acceptable levels of 

operational and capital expenditures is dubious. 

 

D:  Almost all expenditures of the jurisdiction are 

related with salary expenses and a very low level of 

operational and capital expenditures is observed. 

 

3 Own revenue as percentage of actual 

expenditure 

The indicator is a measure of financial self-sufficiency 

level of the jurisdiction. To get the indicator values, the 

sum of all collected taxes and fess is compared to the total 

expenditure.  The values are not normative. They are 

based on comparisons of percentages among the surveyed 

jurisdictions. 
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No. Indicator used Description 

 

The indicator values are as follows: 

 

A:  Relatively, a higher collection of taxes and fees 

when compared to the expenditure level.  

 

B:  Relatively, a moderate level of collection of taxes 

and fees when compared to the expenditure level. 

This shows a need to improve the collection level. 

 

C:  Compared to other jurisdiction, a limited level of 

own revenue is achieved by the jurisdiction to cover 

the required expenditure. 

 

4 Increase in own taxes, fees and service 

charges 

This is a measure of actual (1996 E.F.Y.) and plans (1997 

E.F.Y) collections of taxes, fees and service charges. This 

indicator is an additional assessment of the above (# 3) 

and depicts the trend of the jurisdiction towards 

improving own revenues. 

 

The indicator values are as follows: 

 

A:  Relatively, a higher collection of taxes and fees 

when compared to the expenditure level.  

 

B:  Relatively, a moderate level of collection of taxes 

and fees when compared to the expenditure level. 

This shows a need to improve the collection level. 

 

C:  Compared to other jurisdiction, a limited level of 

own revenue is achieved by the jurisdiction to cover 

the required expenditure. 

 

5 Budget utilization capacity as measured by 

actual revenue and actual expenditure 

The total revenue composed of Block grant, subsidies, 

loan/grants and own revenue is compared to the actual 

expenditure. If a jurisdiction is able to consume the 

allocated resources then its capacity to utilize budget can 

be judged as excellent. Otherwise, it shows lack of 

leadership, planning and staff leading to under 

consumption of  the allocated financial resources.  

 

The indicator values are as follows: 

 

A:  Budget and Actual expenditure are closely matched 

showing an excellent level of planning. 

 

B:  Budget and Actual expenditure are somehow 

matched showing inconsistent planning that needs 

to be improved. 

 

C:  Budget and Actual expenditure are extremely 

divergent showing a complete lack of planning 

procedure. 

 

D:  Actual expenditure is higher than budget showing 

unplanned financing of expenditure. This also 

means a push towards using the undesirable subsidy 

procedures. 
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No. Indicator used Description 

6 Capital budget against total budget The capital investment portion in the total budget shows 

the work-in-progress towards improving service delivery. 

If the portion of capital budget is minimal then there are 

no initiatives to improve the infrastructure of the 

jurisdiction. Higher portions show readiness to meet 

future service delivery demands in the given jurisdiction.  

 

The indicator values are as follows: 

 

A:  Relatively, higher capital investments that guarantee 

the readiness of the jurisdiction to meet future 

service demands. 

 

B:  Relatively, a moderate level of capital investments 

that somehow guarantee the readiness of the 

jurisdiction to meet future service demands. 

 

C:  No Capital investment or its portion in the total 

budget is negligible showing deteriorating service 

delivery in the jurisdiction. 

 

7 Existence, transparency and inclusiveness of 

the woreda/municipality's strategic plan   

The importance of strategic plans can not be 

overemphasized.  The financial strategic plan is sound if it 

is based on forecast of resources. Besides, if budget 

allocation is linked to the developed strategic plan then 

the jurisdiction is in a better financial management 

position. How the strategic plan was formulated and the 

practice of submitting the various progress and 

monitoring reports based on the strategic plan is also an 

indication of sound financial management. This indicator 

is a composite measure of the above issues.  

 

The indicator values are as follows: 

 

A:  A strategic plan is used, budgets are forecasted 

based on this plan and there is a high degree of 

transparency in reporting. 

 

B:  A strategic plan is used but either budgets are not 

forecasted based on this plan or transparency in 

reporting is unsatisfactory. The Financial 

management status needs to improve. 

 

C:  The financial management status of the jurisdiction 

is poor. 

 

8 Efficiency and comprehensiveness of 

accounting and Auditing procedures 

The indicator measures the use-of modern accounting 

practices and the soundness of auditing procedures. The 

composite index is based on use of double-entry 

accounting, ICT assisted accounting, regularity of 

reconciliation of fiscal and bank records, existence of 

account backlogs,  and the state of internal and external 

auditing of the books. 

 

The indicator values are as follows: 

 

A:  The jurisdiction has a better accounting and 

auditing system that ensures better financial 
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No. Indicator used Description 

management. 

 

B:  The jurisdiction has a functioning but not best of the 

class accounting and auditing procedures. It needs 

to improve the existing system. 

 

C:  The accounting and auditing procedures are below 

standard and the status of the jurisdiction in this 

regard is very poor. 

 

9 Enhancement of  existing taxpayers base and  

efficiency of tax collection 

Jurisdictions should in principle assess continually the 

existing taxpayer base and consider the introduction of 

viable new taxes and fees for new type of services. This 

composite measure shows the effort of individual 

jurisdictions to increase their own revenue by conducting 

assessments on existing and new taxes/service fees. 

 

The indicator values are as follows: 

 

A:  An excellent initiative to increase own revenue 

through assessing the taxpayer base and viable new 

tax/fees 

 

B:  A moderate level initiative to increase own revenue 

through assessing the taxpayer base and viable new 

tax/fees. The jurisdiction needs to increase such 

initiatives. 

 

C:  No initiative or few accomplishments towards 

increasing own revenue through assessing the 

taxpayer base and viable new tax/fees. The initiative 

level of the jurisdiction poor and need to introduce 

such initiatives. 

 

10 Appropriateness of staffing level High level of vacancies is a major bottleneck towards 

effective service delivery. The staffing level is the number 

posts filled against the approved positions of the 

jurisdiction. However, assuming that approved positions 

are adequate for delivering the needed services, the more 

they are unfilled the more service delivery capacity is 

affected. Hence, the level of vacancy is a proxy indicator 

of the adequateness of staffing for the needed level of 

service delivery. 

 

 

The indicator values are as follows: 

 

A:  The Jurisdiction is appropriately staffed to meet 

service delivery demands. Few approved positions 

are vacant. 

 

B:  The Jurisdiction is more or less appropriately 

staffed to meet service delivery demands. Quite a 

number of approved positions are vacant. 

 

C:  The Jurisdiction is poorly staffed to meet service 

delivery needs. A relatively higher number of the 

approved positions are vacant. 
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No. Indicator used Description 

11 Compliance with modern human resource 

Approaches 

Just a glimpse of the jurisdiction's management style is 

assessed by using this indicator. Whether job descriptions 

and performance measures are issued to employees and if 

performance appraisal of employees carried out regularly 

are summarized through this indicator. 

 

The indicator values are as follows: 

 

A:  An excellent human resource management approach 

is observed in the jurisdiction. 

 

B:  The Jurisdiction some how used some modern ways 

to manage its employees. There is a need to 

improve the personnel management approach. 

 

C:  The Jurisdiction is managing poorly its employees. 

 

12 Information access level by the public and 

stakeholders 

This composite indicator measures the public access to 

basic information such as budgets, audit reports, strategic 

plans, tax assessment, services provided by the 

jurisdiction, etc.  

 

The indicator values are as follows: 

 

A:  The jurisdiction can let access all or most of the 

requested information. Information is found in 

written mode.  

 

B:  The Jurisdiction has reasonable number documents 

that can be accessed by the public. It needs to 

improve its documentation and be more transparent. 

 

C:  The public access to critical documents in the 

jurisdiction is very limited and need major 

improvements. 

 

13 Community empowerment and participation 

in local government and service delivery 

Community participation in budget formulation, strategic 

planning and improvement of service delivery is 

measured by this composite indicator. The indicator can 

be taken as a measure of inclusiveness of the budget and 

the strategic plan (if formulated). 

 

 

The indicator values are as follows: 

 

A:  High degree of consultation with citizens and 

stakeholders.  

 

B:  Moderate level of community consultation that need 

improvement. 

 

C:  A low level community consultation that needs 

major efforts to  improve the situation. 

 

14 Level of Access to Basic Services and 

appropriateness of delivery actors. 

The index is calculated based on whether the selected 

fifteen basic services are provided mostly by the 

jurisdiction. The more the jurisdiction is involved with the 

delivery of the basic services the more positively the 
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No. Indicator used Description 

target is judged positively. For woredas, the service 

delivered by the municipalities within its jurisdiction is 

considered and vice-versa. 

 

The indicator values are as follows: 

 

A:  The percentage of the services provided by the 

jurisdiction and its higher/lower jurisdiction layers 

is satisfactory.  

 

B:  The percentage of the services provided by the 

jurisdiction and its higher/lower jurisdiction layers 

is somehow acceptable but needs further 

improvement. 

 

C:  The coverage of basic services by the jurisdiction is 

unsatisfactory. 

 

15 (For Woreda Only) Agricultural services 

availability to majority of farmers 

This measure indicates availability of a range of typical 

agricultural services to the majority of farmers. The 

indicator shows if the woreda is providing critical support 

to the farmers with respect to cooperatives, technical 

assistance, direct marketing, food processing facilities, 

micro-finance, gender specific training, etc. 

 

The indicator values are as follows: 

 

A:  The percentage of the services provided by the 

jurisdiction and its higher/lower jurisdiction layers 

is satisfactory.  

 

B:  The percentage of the services provided by the 

jurisdiction and its higher/lower jurisdiction layers 

is somehow acceptable but needs further 

improvement. 

 

C:  The coverage of basic services by the jurisdiction is 

unsatisfactory. 

 

16 (For Woreda Only) Cost of salaries for 

agriculture compared to level of agricultural 

land use 

This indicator shows the staff efficiency of the agriculture 

function in the given woreda.  

 

The indicator values are as follows: 

 

A:  The salary spent to service one hectare of land is 

minimal showing efficiency of incurred costs in 

salaries. 

 

B:  The salary spent to service one hectare of land is 

moderate showing a reasonable efficiency of 

incurred costs in salaries. 

 

C:  The salary spent to service one hectare of land is 

high showing inefficiency of incurred costs in 

salaries. 

 

17 (For Municipality Only) Solid waste disposal This measure indicates availability of a solid waste 

disposal services to the majority of the inhabitants of the 
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No. Indicator used Description 

services availability and population coverage jurisdiction. The degree of population coverage with this 

service.  

The indicator values are as follows: 

 

A:  The percentage of the services provided by the 

jurisdiction and its higher/lower jurisdiction layers 

is satisfactory.  

 

B:  The percentage of the services provided by the 

jurisdiction and its higher/lower jurisdiction layers 

is somehow acceptable but needs further 

improvement. 

 

C:  The coverage of basic services by the jurisdiction is 

unsatisfactory. 

 

18 (For Municipality Only) Cost of salaries for 

agriculture compared to level of agricultural 

land use 

This indicator shows the staff efficiency of the agriculture 

function in the given woreda.  

 

The indicator values are as follows: 

 

A:  The salary spent to service one hectare of land is 

minimal showing efficiency of incurred costs in 

salaries. 

 

B:  The salary spent to service one hectare of land is 

moderate showing a reasonable efficiency of 

incurred costs in salaries. 

 

C:  The salary spent to service one hectare of land is 

high showing inefficiency of incurred costs in 

salaries. 
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Appendix Table B-1: Woreda/municipality subindicators of  Financial Management  

No. Key Financial Management(FM) Issues 

Percent of Woredas complying Fin. Mgmt 

Issues 

Average 

% for all 

regions Amhara Oromia Tigray SNNP 

Budgeting           

1 Have FM strategic Plan 100 100 80 83 91.3 

2 Strategic Plan is linked with Budget allocation 83 100 80 83 87.0 

3 
Have a multi-year financial outlook based on 

revenue and expenditure forecast 
50 83 80 67 69.6 

4 Submit budget to Regional Gov. for approval 83 100 20 100 78.3 

5 
Prepare and distribute annual report to the 

council after closing accounts 
100 83 100 83 91.3 

Accounting and Auditing           

1 Use double-entry accounting 67 17 100 83 65.2 

2 Use ICT support for accounting 33 17 20 33 26.1 

3 Regular reconciliation of fiscal and bank records 83 50 60 67 65.2 

4 Do not have bad credits in the book 67 67 100 67 74.0 

5 Use asset depreciation 50 17 20 17 26.1 

6 Do not have backlogs larger than one year 17 50 80 33 47.8 

7 Prepare regularly standardized audit reports 50 33 60 67 52.2 

8 
Record procurement decision making for 

auditability 
83 67 100 83 82.6 

9 Completed Internal audit for last fiscal year 83 33 20 50 47.8 

10 External audit reports not older than two years 83 50 60 50 60.9 
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Appendix Table B-2: Subindicators of  Human Resource Management 

No. Key Human Resource Management Issue 

Percent of Woredas complying 

with Key Human Resource 

Management Issue 

Average 

% for all 

regions 

Amhara Oromia Tigray SNNP 

1 Job description for all jobs 50 50 80 83 65 

2 Performance indicators for all jobs 50 50 40 100 61 

3 Written HR policy handed out to staff 67 17 40 50 43 

4 

Regular performance appraisal of 

employees 83 17 100 50 61 
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Appendix Table B-3: Subindicators of Transparency and Community Participation 

No. 
Key Areas of Public Information and 

Community Consultation 

Percent of Woredas Complying Average 

% for all 

woredas 
Amhara Oromia Tigray SNNP 

Citizens and Stakeholders have Access to Written Information on  

1 Budget 100 83 60 74 79.25 

2 Annual Reports 100 83 60 83 81.5 

3 Audit Reports 33 83 0 52 42 

4 Strategic Plan 100 83 100 96 94.75 

5 Tax Assessment 50 67 20 57 48.5 

6 Service provided by local government 83 83 80 83 82.25 

7 Agenda of Council Meetings 83 67 0 52 50.5 

8 Decisions Taken by Council 100 83 60 78 80.25 

Regional Average of Public Access (%) 81.1      79.0        47.5      71.9         69.9  

The Community is consulted while       

1 Formulating strategic plan 100 100 80 83 91 

2 Preparing Budgets 50 83 40 50 56 

3 Introducing change in service delivery 83 67 40 67 64 

Regional Average of Community Cons. (%) 77.7 83.3 53.3 66.7 70.3 

Consulting members of the community       

1 Citizens 83 100 60 83 83 

2 Business Community 67 83 20 33 52 

3 Women's Associations 67 100 20 50 61 

4 NGOs and CBOs 50 67 60 17 48 

5 Disadvantage People 17 0 0 0 4 

6 Kebeles 83 100 80 100 91 
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No. 
Key Areas of Public Information and 

Community Consultation 

Percent of Woredas Complying Average 

% for all 

woredas 
Amhara Oromia Tigray SNNP 

7 Regional Government Agencies 50 67 60 83 65 

8 Federal Government Agencies 0 0 0 50 13 

Publication of community consultations       

1 

Community participations and 

decisions are written down and made  

public 

67 83 60 67 70 

2 
Results of community participation is 

reported to council members 
100 100 60 83 87 
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 Appendix C: Benchmarking Ethiopia’s Public Financial Management Systems with PEFA Indicators: Results for Addis 

Ababa and Benishangul-Gumuz 

 
Beni-shangul Gumuz 

 

Addis Ababa 

INDICATOR  RATING  CHANGE  RATING  CHANGE 

1. Publication and accessibility 

of key information and audit 

reports 

 

C 

       ↔ 
C 

  ↔   
2. Legislative scrutiny of the 

annual budget law  

 

C 

      ↔ 
C   ↔   

3. Effectiveness of cash flow 

planning, management and 

monitoring 

 

C 

      ↔ 
B   ↔       

4. Evidence available that 

budgeted resources reach 

spending units in a timely and 

transparent manner 

 

C 

      ↔ 
B            ↑ 

5. Effectiveness of internal 

controls 

 

B 

       ↔ C   ↔   
6. Effectiveness of internal audit 

 
C 

   ↑ 
C   ↔   

7. Effectiveness of payroll 

controls 
B 

       ↔ 
A 

      ↔ 

8. Clarity and enforceability of 

procurement rules, and the extent 

to which they promote 

competition transparency and 

economy 

 

B 

       ↔ 
C   ↔        

9. Timeliness and regularity of 

data collection 

 

C 

   ↑ 
B 

         ↑ 
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10. Timeliness, quality and 

dissemination of in-year budget 

reports 

 

C 

   ↑ 
B 

         ↑ 

11. Timeliness of the 

presentation of audited financial 

statements to the legislative 

 

C 

      ↔ 
B   ↔        

12. The scope and nature of 

external audit 

 

C 

      ↔ 
B 

        ↔ 

13. Audit reports are acted on by 

the executive 

 

B 

       ↔ 
B 

        ↔ 

14. Legislative scrutiny of 

external audit reports 

 

C 

       ↔ C    ↔ 
 


