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EXECUTIVE SUMMARY

Introduction

1. This Reference Document is a practical tool for use in planning European Commission
(EC) parliamentary strengthening programmes and to a lesser extent in engaging
with parliaments in development cooperation in partner countries. It is geared for
use by European Union (EU) Delegation staff, both political and operations staff, but
is also of use to other actors (donors, practitioners) as well as parliamentarians and
parliamentary staff involved in parliamentary strengthening. The Reference Document
will be complemented by training workshops on parliamentary development organized
by AIDCO E4 and its partners, which will systematically address the key topics
discussed and be aimed at EU staff, the staff of other donor agencies and parliamentary
development practitioners.

2. The Introduction places parliamentary development in the broader context of EU
development assistance, specifically as a key component of democracy support. In
the past decade in particular the place of democracy support in the EU’s development
policies and external relations has grown in importance, not least because of the
significance of democracy in the EU’s own processes of integration and development.
The approach has become more comprehensive and foresees a central role for
parliaments. Furthermore, the aid effectiveness agenda requires a strengthened
reliance on domestic accountability systems, in which parliaments will play a pivotal role,
leading to a higher priority for parliamentary strengthening in development assistance
frameworks. The introduction provides a brief description of parliaments and their place
in democratic systems of governance. A more detailed exploration of parliaments and
democratic development is presented in Annex 1, which provides a solid introduction
for those less familiar with the subject.

Chapter 1 Balance sheet of EC support to parliaments

3. Chapter 1 reflects on the work of the EC on parliamentary development. It highlights an
assessment carried out of support provided to parliamentary development in African,
Caribbean and Pacific (ACP) countries in 2000-2009, assesses the strengths and
weaknesses of the EC’s work in this area and makes recommendations for future EC-
funded parliamentary support programmes. Best practices from two field case studies,
carried out in South Africa and Senegal, are highlighted as well as those from other EC
parliamentary projects. The full assessment is available online at:

http://ec.europa.eu/europeaid/what/governance/index_en.htm

4. The main findings of the assessment are that although about EUR 100 million was
provided in 2000-2009 for parliamentary strengthening projects in ACP countries,
support has not reached the levels necessary to meet the commitments of the EU
entrenched in the Cotonou Agreements, relevant EU policies and the Accra Aid
Effectiveness Agenda.

M In this document parliament is used to refer to all types of existing representative institutions, from a
chamber or house of representatives, to national assembly, to a congress or a senate, with an emphasis on
representative bodies covering the national level and to a lesser extent the sub-national or local and supra-
national representative bodies.
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5.

Successful programming typically includes:

e alonger term approach and strong national ownership;

e an amenable environment for democratic development and clearly defined programme
objectives;

e strong Delegation engagement, including careful programme planning; and

e expert implementation partners, whether national or international.

Overall, however, there are insufficient examples of effective EC-supported parliamentary
development. Less than half the ACP countries have received any parliamentary
development support, and this has often been small scale, frequently as a minor
component of larger governance programmes. EC governance assistance remains
dominated by support to executive strengthening. Parliamentary support is often short-
term in nature and lacks clear links to improved governance outcomes.

Too often, there is a cycle of costly intervention by the EC and other donors in elections
followed by little investment in poorly institutionalized parliaments, leading to ineffective
oversight of the executive and an entrenched system of semi-authoritarian rule, or even
democratic reversals with highly negative democratic and development outcomes.

Chapter 2 Parliamentary development: Preconditions and

10.

1.

assessment

Chapter 2 discusses the aim of parliamentary development — trying to achieve aninstitution
that plays its constitutional role effectively and exercises its powers appropriately. The
challenge of parliamentary development is two-fold. First, parliamentarians must have the
technical skills and the technical support required to carry out their constitutional roles.
Second, the structure of power and the incentives in the governance system, particularly
the relationship between parliament and the executive, must permit parliaments to play
an oversight role.

The chapter discusses the broader political conditions that enable effective parliaments
to function: the agreement by different leadership groups within society to live by a set of
rules and not to resort to extra-constitutional methods to undermine their opponents and
a context of overall democratization. The development of democratic state institutions,
including parliament, is only conceivable in a context of overall democratization and the
expansion of opportunities for free expression.

The chapter addresses the crucial relationship between parliament and civil society in
democratic development. From the outset, parliamentary support programmes need to
establish a synergistic relationship with assistance provided to civil society. Options are
discussed for building a mutually enhancing relationship between the parliament and civil
society as part of an overall democratic development strategy.

The chapter discusses the preconditions for a successful parliamentary development
programme. Most importantly, parliament must have the will to become a stronger and
more effective institution. In its absence, support will rarely have the necessary ownership
and is unlikely to achieve results. In addition, to fully benefit from a strengthening
programme, parliament must be able to exercise the full range of constitutional powers
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12.

13.

14,

over legislation, oversight and representation required for the effective functioning of a
legislature in a contemporary liberal democracy. Section 2.2 concludes by providing a
checklist that can be used as the basis for a pre-assessment by the Delegation
to determine whether minimum conditions for a successful parliamentary development
programme are in place. The aim of this pre-assessment is not to exclude collaboration
with parliaments, but to reflect on the context, consider the options and start, where
appropriate, identifying possible entry points on which to build.

This leads into the Assessment Framework for parliamentary development (see
section 2.3), a practical tool designed to assist EC delegations and their partners as well
as parliaments to develop an understanding of the current strengths and weaknesses of
parliamentary functions, and with the elaboration of effective parliamentary development
programmes. The Assessment Framework is desighed to be used in conjunction with the
overall understanding of parliamentary development provided in this Reference Document.
[t provides a comprehensive, step-by-step methodology for assessment, from
the preparatory phase including context mapping to the assessment phase, interpreting
assessment results and the design of projects. Particular attention is devoted to how to
ensure that the assessment is properly steered by parliament.

The purpose of the Assessment Framework is threefold:

e to pinpoint areas where a parliament is not currently performing aspects of its core
functions, or is performing these suboptimally;

e to understand the possible underlying causes of these areas of weakness;

e to identify entry points for parliamentary development and design context-specific
parliamentary support programmes.

The Framework includes comprehensive questions as well as a sample assessment
matrix. Each national situation will demand modifications to match context, but the
Assessment Framework provides a comprehensive baseline approach to parliamentary
strengthening project assessment and design that can be adapted to diverse
situations.

Finally, the impact of external factors, in particular the role of donors, on the feasibility of
parliamentary development programmes is analysed. These include a strong or exclusive
focus on strengthening the executive as well as the dangers that donor-recipient dialogue
and policy and programme development bypass parliament, that support is provided
to democratic elections but there is inadequate investment in building democratic
institutions, and that development assistance is still mainly financed off-budget and does
not allow parliamentary oversight, and so on.

Chapter 3 Parliamentary development: Strategies and

implementation modalities

This chapter presents a series of key principles for parliamentary support.
Intervention modalities should be based on the requirements of prevailing national
conditions, and particularly on the principle of national ownership. Intervention
focus and entry points will be determined through effective planning, including use
of the assessment matrix tool. Development support should be built on a clear set
of desired outcomes in terms of parliamentary effectiveness. These must be realistic

1
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and at the same time make a genuine commitment to democratic strengthening. A
clear understanding is needed of the overall political and institutional environment in
which parliament operates, enabling realistic outcomes and objectives to be set. An
understanding of existing drivers — the factors that motivate parliamentarians to act —
is essential, as well as understanding of how the proposed parliamentary development
strategy interrelates with these motivators. Also essential is clear mapping of key actors
in supporting and resisting change as well as strategies for ensuring these actors are
engaged in the parliamentary reforms programme.

15. The chapter discusses in detail the different strategic entry points or intervention
modalities for EC parliamentary support programmes. Many intersect with needs
identified in existing EC aid activities and commitments.

e Support can be provided to parliaments as part of a general governance
programme in which strengthening activities are carried out simultaneously in
support of the different arms of government. In such cases it is essential to ensure that
the different state institutions are all appropriately strengthened to avoid reinforcing
existing power imbalances.

e Parliamentary support can be provided taking an electoral cycle approach. Once
again, it is key that parliamentary strengthening activities extend beyond merely
supporting the passage of electoral legislation and include building institutional
capacities.

e General and sector budget support aid modalities also require engagement with
parliaments:

o Where parliament’s budget oversight capacity is weak, budget support should be
accompanied by support to strengthen parliamentary oversight. This can entail
support to the finance committee or equivalent, the creation of a parliamentary
budget office, supporting budget hearings, or strengthening relations with other
budget actors, such as supreme audit institutions, civil society organizations (CSOs),
the executive and so on.

o ECbudgetsupportisnegotiated as part of the multi-year Country Strategy Programme
(CSP) and of the national indicative programmes (NIP), directly between the national
government and the EU Delegation. Efforts should be made to implement the EC
quidelines on general budget support recommendation (European Commission,
2007b) by making discussions between the EC and the national parliament, and in
particular the finance committee, part of the programming process and part of the
annual review of support.

e Parliamentary involvement in Poverty Reduction Strategy Papers (PRSPs) and
other national development strategies should be strengthened. There should be
support for engagement in the elaboration and approval of plans to facilitate oversight
of implementation. Parliaments have too often been sidelined while negotiations on
programme content take place between the international donor community and the
executive.

Donor accountability to parliaments should be expanded in line with the Paris agenda
and the Accra Aid Effectiveness agenda by, for instance:

o tabling a joint government-EC annual report in parliament on EC and/or harmonized
international development assistance, including budget support;
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o holding an annual informal session of parliament during which EC and government
interlocutors present the EC development assistance programme and respond to
questions from parliamentarians;

o ensuring that parliament is informed of financing agreements signed with external
donors, including the EC.

The institutional model, the party model and the civil society model — three more
general types of approach to parliamentary support programmes — are presented and
discussed with their pros and cons, as well as a strategic development planning
approach which allows the different elements of the three models to be integrated.

The final section of the chapter discusses different implementation partnership
approaches: twinning with other parliaments, working with the European Parliament,
or South-South collaboration with the parliament in, for example, South Africa;
or partnership with United Nations agencies, global and regional parliamentary
associations, political foundations, international financial institutions, national (domestic)
organizations and individual experts, as well as private international consulting
organizations and individuals. A mix of implementation partners is often recommended,
to be adjusted according to local need. Wherever possible it is recommended to join
forces with other parliamentary support providers and pool resources under a single
support programme.

The Reference Document has three annexes.

Annex 1, Parliaments and democratic development, extends the Reference
Document’s introduction to parliaments and their place in democratic systems of
governance. It discusses the emergence of democracy, emphasizing that democracy
has deep roots in Africa and elsewhere and thus is not, as some have suggested, ‘a
Western import’. The annex explores why effective parliaments are essential for strong
and stable democracies. It explains the role of parliaments in different democratic
constitutional models, underlining the need for parliamentary developers to be sensitive
to the roles played by parliaments in different democratic traditions. It concludes
by outlining the different functions of parliament, including legislation, oversight
and representation, and in the national budget cycle. Two cross-cutting issues in
parliamentary effectiveness are how representative the institution is of the diversity
of the population, and the capacity of the parliamentary administration to support the
work of the institution.

Annex 2, Themes in parliamentary development, examines specialized issues in
parliamentary strengthening work beyond those presented in Chapter 2 and Chapter 3,
allowing those planning support in specific thematic areas to use its relevant sections.
Some parliamentary development programmes involve general support for the
strengthening of the institution. As is noted in Chapter 3, however, there are different
entry points and different priorities in parliamentary development, and activities often
focus on one or more discrete areas of strengthening work. The different sections in
Annex 2 explore key topics that often form the central focus of strengthening activities.
Section 1 looks at gender, exploring both the common weaknesses of parliaments in
effectively representing women and their specific interests, and the tools and approaches
used to increase women'’s participation in parliament or introduce a gender policy focus
to the work of parliament. Section 2 explores the role of parliaments in the budget
cycle, and builds on the budget entry point discussed in Chapter 3. It details common
weaknesses in parliamentary integration in the national budget cycle, and proposes

13
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20.

21.

22.

methods to support greater parliamentary effectiveness in budget development and
analysis, implementation oversight, and post-facto auditing of government actions.
Section 3 examines national political dialogue, with a special focus on poverty
reduction programmes, which have been the centrepiece of development assistance
strategies in recent years. The section examines the history of poverty reduction
programmes and notes that these have been driven largely by donor-government
interaction. It emphasizes the importance of integrating parliament as an institution
in the development, implementation and audit cycle of any national development
plan. Section 4 examines the particular challenges involved in parliamentary
strengthening in a post-conflict environment. In the past, international efforts in
conflict situations focused on the short-term end of hostilities, with little attention paid
to long-term democratic institution building, often resulting in a costly repeated cycle
of conflict and recovery. The section discusses the important role that parliament can
play in bringing formerly hostile parties into democratic dialogue, identifies sensitive
areas to be considered in post-conflict parliamentary development, and provides
recommendations for effective programmes. Section 5 addresses the often related
topic of parliamentary oversight of the security sector. Stable democracy requires
a clear demarcation of responsibilities between democratic governance institutions and
the security sector. A failure of democratic control over security issues is frequently
a contributing factor in the breakdown of democracy. The section emphasizes the
importance of parliamentary oversight functions in the security area and discusses the
various sensitivities, challenges and barriers to effective oversight. The annex makes
recommendations for strengthening approaches in this area.

Annex 3 examines new international methodologies for the benchmarking of
parliamentary effectiveness. Such exercises attempt, as happened in the past
when defining free and fair elections, to specify what it takes for a parliament to be
democratic and effective. The benchmarks can provide an impetus to a parliament
to increase its effectiveness and accountability, especially when comparisons
can be made with other parliaments with similar historical and/or socio-economic
backgrounds. Parliaments that have used such benchmarks for self-assessment and
are willing to address some of the identified gaps provide an excellent starting point
for parliamentary development support.

Users of the Reference Document may also wish to visit http://www.agora-parl.org, the
reference website for knowledge-sharing on parliamentary development, which was
launched in 2010 and in which the EC is a partner.

We hope that this Reference Document will provide a useful foundation for those beginning
their involvement in parliamentary development, and become a resource for practitioners
addressing opportunities and challenges in the implementation of parliamentary
strengthening. This is an exciting area of democratic development that will continue to
flourish in the coming years, particularly through networking and mutual support among
those involved in the field.
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INTRODUCTION

The developing policy framework for European Commission support
to parliamentary strengthening

Box 1 - Legal and policy frameworks
underpinning EC support to
parliamentary development

EC parliamentary development support has explicit
expression in several key EU legal and policy
commitments. These include:

® The Cotonou Agreement (2000), which emphasizes
the centrality ofthe EU’s goal of promoting democracy
and gives special attention to the European
Parliament’s role in encouraging parliamentary
development in countries outside the EU.

® The European Consensus on Development (2005),
which presents acommon EU vision of development,
emphasizing poverty reduction, development based
on Europe’s democratic values and alignment of
development assistance with developing countries’
development strategies.

® The 2006 Commission Communication on
Governance in the European Consensus on
Development (COM (2006) 421), which underlines
the ‘relevance of a broad approach to governance in
development cooperation’ and the need as a priority
to engage and support representative institutions.
The obligation to better align EC development
cooperation to partner countries’ development
strategies and to increase the use of budget support
also requires the EC ‘to reinforce the role of the
national democratic institutions, e.g. parliaments,
directly involved in the relevant decision-making
processes under national law’, and responsible for
the oversight of the use of the state budget.

The Council of the European Union Conclusions
on Democracy Support (2009), which emphasizes
that strengthening democracy is a key goal of EU
external actions, and that strong parliaments are a
central feature of European democracy.

Democracy and democratic
development as fundamental
values of the European
Union and the international
community

The European Union is funda-
mentally committed to democracy,
both as a governance principle for
the EU itself and its member states,
and as a principle underlying its
external relationships, including
the  development assistance
provided to other countries through
the European Commission. This
commitment has gradually evolved
to include basic principles regarding
the nature and institutional elements
of effective democratic systems,
and specifically the fundamental
importance of parliaments in
democratic governance, which
play a central role in law-making,
oversight of the executive and
representation of the population.

The international commitment to
democratic governance can be
traced back as far as the global
expression of rights enshrined in
the Universal Declaration of Human
Rights (UDHR), which was adopted
in  1948. The declaration was
strengthened by the International
Covenant on Civil and Poalitical
Rights (ICCPR), adopted in 1966,
article 25 of which is interpreted as
requiring governments to provide
for elected legislative bodies
that will share responsibility for
governance with the executive. In
2000, the United Nations Millennium
declaration endorsed ‘democratic

and participatory governance based on the will of the people’. The 2005 UN World Summit
reaffirmed that ‘democracy is a universal value based on the freely expressed will of people to
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determine their own political, economic, social and cultural systems and their full participation
in all aspects of their lives. Most recently, the General Assembly of the United Nations, in
its 2007 resolution A/RES/62/7, set out a ‘framework for democracy based on universal
principles, norms and standards’, which asserts that, ‘democracy, development and respect
for all human rights and fundamental freedoms are interdependent and mutually reinforcing’.
The UN democracy framework specifically underlines the

central role of parliaments and the active involvement of civil society organizations
and media and their interaction with Governments at all levels in promoting
democracy, freedom, equality, participation, development, respect for human rights
and fundamental freedoms and the rule of law.

The importance of democracy in the processes of integration and development within the
EU also guides EU policy and action beyond its borders. In the past decade in particular the
place of democracy support in EU development policies and external relations has grown
in importance and the approach has become more comprehensive. The 2005 European
Consensus on Development emphasizes that support for democracy and good governance
will be mainstreamed throughout the EU’s provision of development assistance, and wiill
take the form of specific areas of concentrated support. The 2009 Lisbon Treaty reaffirms
in article 21 that:

the Union’s action on the international scene shall be guided by the principles which
have inspired its own creation, development and enlargement, and which it seeks to
advance in the wider world: democracy, the rule of law, the universality and indivisibility
of human rights and fundamental freedoms, respect for human dignity, the principles
of equality and solidarity, and respect for the principles of the United Nations Charter
and international law.

The importance of support to democratization is further underlined by the November 2009
Council of the European Union Conclusions on Democracy Support. These conclusions
emphasize the importance of democratic development as a key goal of EU external action,
and state that the EU is ‘committed to improving the coherence and effectiveness of its
support to democracy’. The document includes an Agenda for Action on Democracy Support
in EU External Relations, which states inter alia that:

democracy support shouldinclude a special focus on the role of elected representatives
and political parties and institutions, independent media and civil society. The EU
support should take into account the full electoral cycle and not focus on ad hoc
electoral support only.

Beyond the international commitment and the EU’s engagement in democracy development,
it should also be noted that various regional organizations have over the years developed their
own democracy statements or charters, such as the Organization of American States (OAS)
Inter-American Democratic Charter (2001), the African Union (AU) Charter on Democracy,
Elections and Governance (2007) and the Organization for Security and Co-operation in
Europe (OSCE) Charter of Paris for a New Europe (1990), which contains a substantive
chapter on democracy and what it entails, including concrete references to the central role of
parliaments in democracy.
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Box 2 - Democratic development is central to the ACP-EU partnership for
development

Since the Lomé Convention of 1975, the partnership for development assistance between
the European Union and the African, Pacific and Caribbean countries has emphasized the
centrality of democracy as a foundation for good governance and effective development.
Further iterations of the Lomé Convention and the Cotonou Agreement of 2000 have expanded
on the importance of democracy and confirmed the commitment of the ACP countries to
democratic development, and the support of the European Union to democratic institutions in
the ACP countries. The Joint EU-ACP Parliamentary Assembly, comprised of equal numbers of
representatives from ACP country parliaments and the European Parliament, plays an important
role in promoting democratic processes through dialogue and consultation, and provides
advice and recommendations on the functioning of the development partnership between
the ACP countries and the EU. The second revision of the Cotonou Agreement, approved in
March 2010, emphasizes the role of ACP parliaments as key actors in the ACP-EU development
partnership, states that parliaments will ‘be provided with capacity building support in critical
areas’ and specifically notes that ACP parliaments are to be involved in regular political dialogue
on the development objectives of the Cotonou Agreement, including mutual actions to promote
a stable and democratic political environment.

The aid effectiveness agenda requires a strengthened focus on domestic
accountability and a central role for parliaments

Aid effectiveness is to be accomplished largely through fuller country ownership of the
development process, including reliance on national, rather than donor-driven, accountability
systems. National parliaments are the pivotal accountability institutions in democratic
systems, and thus the aid effectiveness agenda leads to a greater role for parliaments
and the need to place a higher priority on parliamentary strengthening within development
assistance frameworks. The Paris Declaration (2005) and the Accra Agenda (2008), in
particular, establish guidelines for increasing aid effectiveness. The Paris Declaration
includes five principles to strengthen aid effectiveness:

e Ownership: Developing countries set their own strategies for poverty reduction, improve
their institutions and tackle corruption.

e Alignment: Donor countries align behind these objectives and use local systems.

e  Harmonization: Donor countries coordinate, simplify procedures and share information
to avoid duplication.

e Results: Developing countries and donors shift focus to development results and results
get measured.

e  Mutual Accountability: Donors and partners are accountable for development
results.

The Accra Agenda expands on the Paris Declaration, and includes a particular emphasis
on the use of country systems for the delivery of development assistance. This entails, for
example, the use of direct budget support to deliver development assistance. The EC has been
at the forefront in shifting towards budget support modality. The success of budget support
modality depends on the effectiveness of national delivery and accountability processes
and, specifically, the effectiveness of parliament. The EC undertakes where appropriate to
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‘support efforts of partner countries to develop parliamentary control and audit capacities’
(European Commission, 2008d).

To conclude, EC support to parliamentary strengthening:

e reflects the EU’'s commitment to democracy as a fundamental expression of the values
of the EU and its member states;

e supports global and regional commitments to establish and foster democratic systems
that provide good governance and guarantee freedom and human rights;

e conforms with the priorities of the Paris Declaration and the Accra Agenda to improve aid
effectiveness, including through the use of country systems.

Although, as is underlined above, the development and democracy support policy framework
has significantly evolved in the past decade, this does not mean that it has been fully
integrated into the practical work in the field. This is demonstrated by the Assessment of
EC Support to Parliaments (2000-2009), a summary of which is presented in Chapter 1
of this Reference Document. Thus far, the EC’s democracy support has too often been
limited to electoral assistance, election observation and some support to CSOs advocating
democracy reforms.

Parliaments and successful democracies

Thereis no single ‘correct’ model of democracy. Even among longstanding democracies, there
is a wide variety of different types of democratic system, in which parliaments play varying
roles. However, there is growing consensus that effective parliaments are of fundamental
importance to democratic systems. The brief outline below is merely an introduction to the
topic. Annex 1 of this document contains a detailed discussion of the history of democracy
and of different types of constitutional, parliamentary and electoral systems. It concludes by
outlining the different functions of parliament. It is a useful, more extensive introduction for
those less familiar with the topic.

Parliament is normally one of a triumvirate of autonomous state institutions, along with
the executive and the judiciary. The relationship between these institutions is described
in some systems as a separation of powers (e.g. in the United States where there are
strict constitutional separations of both responsibility and personnel) and in other systems
as a balance of power. In the Westminster system, which is followed in various forms in
many Commonwealth countries, the executive, legislature and judiciary have historically
been intertwined. In the Napoleonic system, which provides the inspiration for many
francophone and lusophone countries, there is typically a clear power separation between
the different state institutions, although as with all models there are significant variations
between individual countries.

Beyond the relationship between the formal state institutions, parliament’s role and effectiveness
are linked to the types of electoral system through which parliamentarians are elected, as
well as the nature and functioning of political parties. Obviously, free, fair and transparent
elections are a requirement for a credible, legitimate and effective parliament. Beyond this,
different electoral systems affect the functioning of parliament. For example, constituency-
based elections provide a direct link between representatives and their constituents, but these
systems are often ‘first-past-the-post’, which may result in under-representation of minority
perspectives in parliament. On the other hand, list-based systems, in which voters choose
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between party lists, typically results in wide representation of different political parties, but at
the expense of the link between a parliamentarian and the constituency.

Well-rooted and democratic political parties are necessary for parliaments to be effective. In
many emerging democracies, parties — particularly those in opposition — are often weak and
personalized, with limited capacity for policy analysis and advocacy. In these circumstances,
effective support to parliament may require complementary support for political party
development, although this may be provided through other development actors.

In most countries, parliament’s core functions are enshrined in the constitution as encompassing
legislation, oversight and representation. In addition, parliaments typically are responsible for
passing the budget, thereby permitting the executive to carry out its programme. Parliament
also has an important role, although not always constitutionally enshrined, to ensure that the
governance process is inclusive, that is, that all segments of the population are adequately
represented.

Parliaments are best known for their legislative responsibilities. Except in limited circumstances,
all legislation must be passed by parliament before it comes into effect. This does not mean that
parliaments write most legislation. Often, the bulk of legislation is developed by the executive
arm of government and submitted to parliament for consideration. Nevertheless, parliament
and parliamentarians must be able to effectively analyse proposed legislation and make
amendments, or even reject proposed legislation, when necessary.

Oversight refers to parliament’s role in monitoring government activities and ensuring that
they are consistent with national legislation, and that resources are being used efficiently
and effectively. In many ways, oversight is the most important function of any parliament
because it ensures that government is held accountable to the people’s representatives
on a day-to-day basis. Effective oversight does not just mean effective monitoring of
the government’s finances (discussed below) but, just as importantly, involves ensuring
that government programmes are effective and meet the objectives for which they were
designed. Vehicles for carrying out oversight include but are not limited to parliamentary
(standing) committees, special committees, questions and interpellations of ministers,
written questions and parliamentary inquiries.

The budget process is a cycle that involves development of the budget proposal, consideration
and approval of the budget, execution of the budget and finally accounting and auditing of how
the budget was executed. Parliament has a crucial role in at least two of these phases — it is
the institution responsible for approving the budget, and it is the main body that, with support
from a supreme audit institution, is responsible for auditing budget execution. Increasingly,
effective parliaments are also involved in consulting the population in the budget development
process, often preparing a report providing input to the executive on budget priorities.

Parliamentarians need to take account of and represent the views and needs of their
constituents when they pass laws and undertake oversight. There are many different methods
for parliaments to gather the perspectives of citizens, and these are discussed in Annex 1.
These include individual discussions with constituents, constituency meetings, parliamentary
hearings, citizen petitions and citizen legislative initiatives.

Increasing attention is being paid to the need for the focus of parliamentary work to reflect
the composition and different segments of the population. This is a multifaceted process.
Parliaments have not always reflected the population; for example, women make up close
to half the members in only a handful of parliaments in the world. Inclusiveness also
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involves ensuring that the concerns of different parts of the population are systematically
considered as parliament carries out its work. Parliaments can thus play a key role in
channelling social tension and differences in a constructive direction.

Chapter 1 of this Reference Document briefly examines the parliamentary development work
that the EC has supported in the ACP countries over the past ten years. This provides a
useful picture of where the EC stands with its parliamentary support and documents some
of the lessons learned.
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1. ASSESSMENT OF THE EUROPEAN
COMMISSION’S PARLIAMENTARY
SUPPORT IN AFRICA, THE CARIBBEAN
AND THE PACIFIC

Chapter overview

A desk- and mission-based assessment of EC parliamentary support activities conducted
in the ACP states between 2000 and 2009 was carried out as part of the preparation of this
Reference Document. The methodology involved accessing EuropeAid project records and
following up with EU Delegations to gather additional documentation and specific project
details. A country-by-country database of project information and documentation was
prepared, which was used as the basis for analysis. In addition, the project team consulted
with Delegation staff at the Third Regional Workshop on Democratic Governance for
ACP/Africa Delegations in Kigali, Rwanda, which took place on 13-15 May 2009. South
Africa and Senegal were selected as in-depth case studies, and project missions were sent
to each country in July 2009. This chapter presents a short summary of some highlights of
the assessment. The full assessment is available at:

http://ec.europa.eu/europeaid/what/governance/index_en.htm

1.1. Dimensions of EC parliamentary support

In total we identified EC financial support specifically earmarked for parliamentary development
between 2000 and 2009 totalling approximately EUR 107 million. Because parliamentary
development projects are often part of wider governance projects in which the allocation of
resources between different governance institutions is not specified, the level of resources
delivered in support of parliaments should be considered an estimate.

The assessment team identified 46 parliamentary support programmes, 42 of which were
in 24 individual countries, along with four ACP regional projects. In addition, six programmes
are delivered through budget support modalities, which are discussed below. Apart from a
project about to begin in Timor Leste and a budget support modality programme which was
being formulated in Haiti before the January 2010 earthquake, all the other individual country
projects were in sub-Saharan Africa. Most of the projects were funded entirely by the EC,
while 11 of the 41 country projects identified funding partners, both contributions from the
recipient parliament and support from bilateral and multilateral development agencies. The
four ACP regional projects are support to the ACP-EU Joint Parliamentary Assembly, support
to the Pan-African Parliament, an information and communications technology (ICT) project
and an Energy Access for the Poor project.

The majority of EC development assistance resources to ACP countries, including for
parliamentary development, are channelled through the European Development Fund (EDF).
Significant funding for parliamentary development in South Africa has been provided through
the specific budget line devoted to cooperation between the EC and South Africa.

There are other potential sources of EC support for parliamentary development in the ACP
countries. The European Instrument for Democracy and Human Rights (EIDHR) provides
assistance to projects fostering human rights and democratic reform. The EIDHR mainly
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supports non-governmental organizations (NGOs) but it can also support parliamentary
activities in this area, and two projects were identified that had received some EIDHR
support.

The level of EC funding to parliamentary development projects across the 46 country-level

and regional programmes varied widely. Only five projects benefited from large scale multi-
year funding exceeding EUR 5 million. Three of these were in South Africa.

Figure 1: Relative size of EC investments in parliamentary support projects

Over €5M ¢ 12% *———————\x
€1M - €5M ¢ 45% ~—/

Under €500,000 ® 22%

€500,000 - €1M © 21%

1.2. Types of parliamentary support provided
Legislative strengthening

Legislative strengthening focuses on the role and responsibilities of parliament in preparing,
introducing and considering legislative proposals and amendments. The assessment found
25 programmes in 16 countries implementing relevant activities such as providing courses
in legislative drafting, improving the functioning of standing orders through reform and
supporting the passage of enabling legislation.

Oversight function

The oversight function of parliament is in many ways its most crucial role, and encompasses
much more than fiscal accountability. The inability of parliaments to be effective in this role
often reflects their institutional operating environment, as is discussed above. There are
often either major power imbalances in national institutional structures or an absence of
acceptable norms for good governance. Civil society is often too weak to effectively demand
the accountability of government to the population.

We found 16 programmes with clear oversight strengthening aspects in 13 different countries.
Examples of the types of activity carried out vary from ‘training on oversight responsibilities’
to multi-vector activities that aim to increase both parliamentary capacity and the demand
from civil society for parliament to play a key role in fostering accountability.

National budget
EC-supported projects to strengthen the effectiveness of parliaments in national budget

processes included a fairly narrow range of activities around different aspects of training for
finance committee members and staff on the budget process.
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Representation

The representation function is critical to the long-term sustainability of democratic systems.
The population must feel that it is being heard by its democratic representatives, and that
issues that arise will be taken seriously and addressed. Numerous difficulties arise for
parliaments in developing country democracies in carrying out the representation function.
Institutional resources to permit regular outreach are often lacking. More fundamentally, the
relationship between the legislator and the citizen is often problematic. There is often poor
understanding among the populace of the division of responsibilities between the executive
and the legislature, with the expectation that the legislator can personally carry out executive
programmes. Parliamentarians often play up this misunderstanding by claiming personal credit
for service delivery or by lobbying for constituency funds that they administer themselves.

Twenty-six programmes were identified with representation-oriented activities in 18 ACP
countries. The range of activities that the EC has supported in strengthening the representative
function of parliament is impressive and includes, for example, the development of
parliamentary magazines, websites, open-door policies, outreach programmes and petition
systems, the strengthening of links to civil society and national civic education on the role of
parliament.
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Parliamentary administration

ACP parliaments often lack staff with expertise in key areas such as legislative analysis,
oversight and the national budget process. Basic facilities are often insufficient. For
example, ICT, library services, archiving, translation, minute-taking and the production of
the parliamentary record may not be carried out efficiently or be professionalized. Internal
financial accountability is often an issue, and opposition and minority parties may be unable
to access resources to support them.
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Inclusivity

Inclusivity involves ensuring that parliament genuinely reflects the whole population and its
diverse needs. In this area, EC parliamentary development programmes over the past decade
mostly focused on gender equity. Future gender programmes should focus on developing
specific action plans that aim to reflect equity in parliament and in its deliberations. Gender
inclusivity has generated many positive examples which may inform related areas where
more remains to be done, including in minority representation and supporting constructive
social dialogue.

Institutional strengthening through budget support

The EC is committed to expanding direct budget support. Parliament’s role in ensuring
the success of the budget support modality will intensify as the EC’s delivery of
development assistance is consolidated with national budgets. The assessment found
that the EC provided budget support in 43 ACP countries, and notable among these
were several fragile states emerging from serious conflict. There are provisions in the
budget support modality for support to institutional strengthening, including parliamentary
strengthening.

Support to parliaments as part of an institutional strengthening component of budget
support is under way in four countries, under formulation in two and has been concluded
in a seventh country. The budget support for institutional strengthening programmes for
parliament tend to be quite small. For the five programmes for which we have figures
for EC contributions to parliamentary support, these vary up to EUR 250,000 (Burundi).
The figures cover between two and five years. Activities typically include strengthening
of the parliamentary budget/finance committee and improved coordination between the
parliament and the supreme audit institution.

1.3. Case studies
1.3.1. South Africa
EC support for parliamentary development in South Africa

The South African legislative sector is a genuine success story as an example of nationally
driven democratic development. The EC has assisted that development over the past 14 years
through three phases of support. The case study was selected because it is the largest amount
of EC support provided to a parliament to date, and there is the potential for skills and best
practices to be shared elsewhere in the ACP region.

The EC has provided support to the South African legislative sector since 1996. The case
study focuses on the Legislature Support Programme (LSP), which was implemented
between 2004 and 2008. The Legislative Sector Policy Support Programme (LSPSP),
which runs from 2009 to 2013, is delivered through sector budget support, the first
time that this funding modality has been employed by the EC to support parliamentary
development.
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Box 3 - Three phases of EC support to
South Africa’s legislative sector

The legislative sector

South Africa is unique in having
defined a ‘legislative sector’ made

1996-2003: EUR 15.3 million up of the 11 national and provincial
Support provided to parliament and, legislative institutions. The existence
through the Speakers’ Forum, to of a legislative sector provides
provincial legislatures. a clear focus on the importance

of the legislative institutions as

2004-2008: EUR 10.0 million anchors of the democratic state,
Support provided through the Legislature and on the need for the sector to
Support Programme (LSP) with greater develop consistently rather than on
emphasis on strengthening provincial a legislature by legislature basis.
legislatures. The sector is coordinated by the

Speakers’ Forum, a non-statutory

2009-2013: EUR 15.0 million body that includes the Speaker

Support being provided as a result of
the Legislative Sector Policy Support
Programme (LSPSP).

and deputy Speaker of each of
the 11 legislative bodies in South
Africa.

Focus of LSP support and results

In line with the main objectives of the LSP, the major activities covered included strengthening
gender mainstreaming, public participation, oversight, a disability strategy, financial
management and information systems, human resources development and communication
between the national legislative bodies and those at the provincial level. To highlight just one
area, the LSP activities to support strengthened legislative oversight focused on building
the capacity of committee support staff and parliamentarians have contributed to positive
developments in terms of financial independence and the oversight role of the legislative
institutions.

Assessment of the South African legislative sector-European Commission
partnership: Lessons learned

South Africa’s democratic system is a unigue and highly successful experiment in integrating
participatory democracy practices with traditional liberal democratic institutions. The
political system that has been built corresponds closely with contemporary thinking globally
regarding the merits of participatory democracy. The EC has made a positive contribution
to institutional strengthening, particularly in helping to build the concept of the legislative
sector with the engagement of both provincial and national legislatures. This is a good
model to follow in both developing and developed country democratic systems.

The shift from project modality to a sector approach fits with South Africa’s disciplined
commitment to strategic development and is also somewhat the logical consequence of long-
term and intense cooperation between the EC and the South African legislative sector. In line
with the sector strategic plan, the work ahead will include putting into practice a number of sector
strategic frameworks in the areas of oversight and public participation, as well as strengthening
infrastructural support, for example, in human resources and financial management systems.
The South African legislative sector is committed to the development of the sector and sharing
its experiences. The sector dialogue meetings, and in particular the (international) consultative
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seminars, promote the exchange of ideas on cooperative and collaborative implementation
of programmes of national parliaments and provincial/regional legislatures as a strategy
for cooperation on advancing parliamentary democracy. This programme successfully
demonstrates the EU’s role as a development partner advancing parliamentary democracy.

1.3.2. Senegal

Senegal is a key partner of the European Union within the West African region. The country is
a particularly important example for democratic development in the West African subregion
given its long tradition of respect for human rights, and its history of the peaceful and
democratic transfer of state power from one political party to another. This long experience
of stability and peaceful democratic change provides opportunities to measure the impact of
parliamentary support over time.

EC support for parliamentary development in Senegal

Under the ninth EDF, the EC and Senegal agreed to establish the Programme d’appui au
Programme National de Bonne Gouvernance (PAPNBG), intended to finance governance
strengthening activities in several areas including the judiciary, economic governance, parliament
and non-state actors. The programme ran from March 2006 to December 2009 and had a
budget of EUR 33.5 million. Of this global amount, EUR 600,000 was earmarked for supporting
the National Assembly and EUR 2.135 million for the audit court (Cour des Comptes). The
planned programme of support to the National Assembly included recruiting consultants to
carry out an organizational analysis, recruiting expert parliamentary assistants, strengthening
working methods, including study missions, and acquiring ICT and office equipment. In practice,
the support to parliament has focused primarily on activities to strengthen the institution’s
budget oversight activities, and in particular the work of the finance committee.

One additional key but unplanned activity is facilitating resolution of the lengthy delays in the
approval of previous years’ national financial accounts. By the end of 2008, approximately
ten years of accounts had not been verified by the Cour des Comptes and approved by the
National Assembly. EC officials used their informal ‘convening power’, derived at least in part
from their involvement in the PAPNBG, to organize a retreat involving representatives of the
Finance Ministry, the Assembly and the Cour des Comptes. The results of the exercise were
quite positive: several years of backlog was processed and a clear plan with timelines was
formulated to bring the accounting up to date.

Assessment of EC support to parliamentary strengthening in Senegal

The most significant achievement of the parliamentary strengthening project in Senegal is its
fostering of dialogue between the EC Delegation and the National Assembly, which among
other things helped to reduce the backlog in auditing the national accounts.

Specific programme activities enabled strengthening of ICT provision and expanded the
pool of technical support available to the finance committee. Given the relatively small
amount of resources available, the programme’s objectives were overambitious, with only
limited evidence of strengthened parliamentary budget oversight effectiveness. The project
was delivered through a project management unit and this structure may have reduced the
opportunities for direct dialogue between the Delegation and the National Assembly. Where
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possible, national delivery mechanisms should be utilized in line with the commitments of the
Paris Declaration and the Accra Agenda.

Weaknesses in the functioning of Senegal’s parliament are at least to some extent reflective
of political-economic drivers that limit the institution’s effectiveness, and it would be useful
to carry out a political economy/drivers of change analysis prior to engaging in such a
parliamentary project. The assessment framework in Chapter 2 of this Reference Document
is a useful tool for assessing institutional challenges for parliamentary development.

1.4. Balance sheet and recommendations for effective parliamentary
development programmes

The assessment of EC assistance demonstrates that while significant support has been
provided to parliamentary strengthening in ACP countries, this support has not reached the
levels required overall. Less than half the ACP countries received parliamentary development
support. Much of the support that has been provided has been short term and limited
in scope. Furthermore, many of the projects are primarily technical in nature (e.g. the
provision of ICT equipment and training, etc.), while there are often structural challenges to
parliamentary effectiveness that require broader and deeper engagement with and support
to the parliamentary institution as well as greater exploration of the political-economic drivers
of change in specific countries, and expanded political dialogue between EU Delegations and
national parliaments and governments on democratic development issues.

Many examples of good practice in EC support to parliaments are highlighted in the full assessment
document, which is available online. Most notably, the long-term and relatively large-scale
collaboration between the EC and the South African legislative sector has been a considerable
success. A number of smaller interventions supporting various national parliaments such as in
Tanzania (see Box 4 below), Kenya and Comoros are also highlighted in the full assessment.

Box 4 - Example of good practice in representation: Tanzania

Issue: National elections in 2007 and Tanzania’s renewed commitment to democratization
created momentum to consolidate and intensify good and accountable governance practices.

Programme: The programme supports the Tanzanian-led Deepening Democracy initiative
(2007) to build the capacity of national governance institutions and political parties. UNDP is
the lead implementing partner. The four-year programme began in 2008. The EC is contributing
EUR 1.4 million of the programme’s EUR 9.5 million budget. The strategic plan supporting the
parliamentary component is complete and ready for implementation.

Design: The design of the project focused on building multi-donor support for the Corporate
Plan and, in parallel, strengthening the capacity of key parliamentary committees and parliament’s
responsiveness to civil society.

Main activities: Training for the secretariat of the national parliament and the Zanzibar House
of Representatives; constituency outreach seminars to support public understanding of the role
of representatives and constituents; wide dissemination of issues around parliamentary work
through Speaker’s forums; and focusing media attention on events and key messages promoting
citizen-parliamentary engagement.

Key findings: This programme has brought about a more competent review of the budget and
scrutiny of bills by committee chairpersons, and increased dialogue between parliament and
civil society. The involvement of civil society in the review of bills has increased its influence on
legislation. The strengthening of civil society has proved to be a positive factor underpinning the
sustainability of the programme.
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Successful programmes typically include:

e alonger-term approach;
e an amenable environment for democratic development;
e strong national ownership;

e clearly defined programme objectives;

e strong Delegation engagement, including careful programme planning;

e expert implementation partners, either national or international.

A considerably greater emphasis needs to be placed by the EC on parliamentary development
support in ACP countries in order for EC development assistance to meet the commitments
of the EU entrenched in the Cotonou Agreements and repeated in the decisions and policy
agendas of the European Council, the EC and the European Parliament, most recently in
the EU Agenda for Action on Democracy Support in EU External Relations adopted by the
European Council on 17 November 2009, and discussed in the introduction to this Reference

Document.
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2. PARLIAMENTARY DEVELOPMENT:
PRECONDITIONS AND ASSESSMENT

Chapter overview

Section 2.1. of this chapter discusses the nature of an effective parliament as well as
the importance of an overall framework of democratic institutions and practices to a
flourishing, democratic parliament. The crucial relationship between parliament and
civil society in democratic development is addressed. From the outset, parliamentary
support programmes need to establish a synergistic relationship with assistance to civil
society. Strategies are discussed for building a mutually enhancing relationship between
parliament and civil society — one formal, the other informal — as part of an overall
democratic development strategy. Section 2.2. discusses the preconditions for a successful
parliamentary development programme. Parliament must have the will to become a
stronger and more effective institution. In addition, to fully benefit from strengthening
support, a parliament must be able to exercise the necessary range of constitutional
powers of legislation, oversight and representation required for the effective functioning
of a legislature in a contemporary liberal democracy. The section provides a checklist
that can be used as the basis for a pre-assessment by the Delegation to determine
whether minimum conditions for a successful parliamentary development programme are
in place. The Framework Assessment in Section 2.3. provides a step-by-step guide to
the comprehensive assessment of a parliament’s strengths and weaknesses, and the
identification of priority development needs. Delegations implementing parliamentary
development programmes will wish to consult the various specialized sections of Annex 2,
depending on the specific nature and content of the parliamentary development work
they are supporting. Section 2.4. discusses external factors that affect the feasibility of
parliamentary development programmes.

2.1. The foundations for parliamentary development

As is noted above, in contemporary democratic systems the core functions of parliament
are normally viewed as legislation, executive oversight and representation. All three of these
functions are essentially roles that balance executive authority. Parliament’s role in the budget
cycle, which involves legislation, oversight and representation, completes the main areas of
parliaments’ constitutional role.

The challenge of parliamentary development is therefore two-fold. First, parliamentarians
must have the technical skills and the technical support necessary in order to carry out their
constitutional roles. Second, the structure of power and incentives in the governance system,
and particularly the relationship between parliament and the executive, must permit parliament
to play its oversight role. The two conditions are mutually dependent. If parliamentarians
and their staff are not aware of the roles that they should be playing, and lack the technical
capacities to play these roles, they will not be in a position to assert their roles. Equally, if the
position of parliamentarians and parliament in a society’s power structures does not allow
them to operate autonomously of the executive, they will not be able to apply the technical
capacities they do have. They will also lack incentives to develop technical capacities to carry
out their constitutional functions. The problems of weak capacities and limited powers thus
interact in a vicious circle that is hard to break.
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This difficult interaction between limited technical skills and little incentive to strengthen
those skills occurs in parliaments throughout much of the developing world. It accounts
for the relatively poor outcome of much parliamentary development work, including some
of the challenges faced by the EC-supported parliamentary strengthening programmes
discussed in Chapter 1, and means that a careful planning process is required when carrying
out parliamentary development. It is important that a proper political economy/drivers of
change analysis and an assessment of parliamentary capacities and strengthening needs
should be carried out before any parliamentary development activities are programmed.
The assessment framework for identifying parliamentary capacities and setting priorities,
found in section 2.3. of this chapter, will be helpful in this process.

This section begins with a discussion of the distinction between a powerful parliament and an
effective parliament. It discusses the importance in contemporary democratic development
of fostering participatory democracy at the same time as strengthening the formal institutions
of representative democracy, in particular parliament.

2.1.1. What is an effective parliament?

Powerful parliaments are not necessarily successful parliaments. There are examples where
conflict has developed between parliament and the executive, with parliament consistently
blocking executive actions. This can happen, for example, where the political party of the
leader of the executive is in a minority. Conflict between parliament and the executive
can lead in turn to general social tension and even provide the military with a rationale
for seizing power (see Box 5). In successful democracies, a balance is found where the
legislature has strong powers but uses them to their full extent only in extreme cases of
executive misconduct.

However, it is important to remember that there are many more cases of parliaments
underusing their constitutional powers in emerging democracies than parliaments overusing
such powers.

In most well-functioning democracies, parliament rarely blocks government actions. Usually,
the president’s or the prime minister’s party has a majority in parliament and is capable of
pushing through legislation if necessary. Government respects the right of the opposition to
raise difficult issues and to criticize the government’s policies and actions. The opposition
acknowledges that the government has a mandate to govern reflected in its parliamentary
majority. The main roles of parliament are to provide a place for debate between different
political points of view, to carefully review legislative proposals and pass amendments where
needed, and to ensure the points of view of citizens are reflected in the policy debate. Above
all, parliament ensures that the business of government is carried out in public and is subject
to scrutiny. For a parliament to effectively undertake its legislative and oversight roles, it should
be an open arena with active involvement from civil society, the media and independent state
institutions — such as audit institutions, an ombudsman, human rights and anti-corruption
commissions — feeding parliament with relevant information and analysis.
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Box 5 - Niger’s Third Republic: The problem of ‘cohabitation’

The constitution of Niger's Third Republic was proclaimed in 1992 after many years of
authoritarian government. In common with a number of African constitutions, the 1992 Niger
Constitution was modelled on France’s Fifth Republic masterminded by President Charles De
Gaulle in 1958. It provides for shared executive powers between a directly elected president
and a prime minister nominated by the president but who requires the approval of parliament.
In the presidential and parliamentary elections that followed in 1993, a coalition of parties that
had been in opposition to the previous regime won a majority in parliament, and the coalition’s
presidential candidate, Mahamane Ousmane, defeated the candidate of the political party of
the former dictatorship.

The former opposition parties in the new government coalition were unable to agree among
themselves once they got into power, and some members of parliament switched sides so that
Ousmane no longer had a majority in parliament. Using his constitutional powers, the president
dissolved parliament and called new elections in 1994. The coalition of parties still supporting
Ousmane failed to win a majority and he was obliged to appoint an opponent, Hama Amadou,
as prime minister. However, the two sides were unable to share power effectively, with the
president and the prime minister each attempting to impose their will on the government. On
27 January 1996 the military seized power under the pretext of restoring order and resolving
the perpetual political crisis. Niger’s first experience of multiparty democracy ended in failure.

Source: Ibrahim and Souley, 1998

2.1.2. What are the political conditions for successful parliamentary development?

There are two crucial conditions for successful parliamentary development. The first is the
agreement of different leadership groups within society to live by a set of rules and not to
resort to extra-constitutional methods to undermine their opponents. Such extra-constitutional
methods might include a government arresting its political opponents or refusing to hold
elections, or opposition forces supporting violent attacks on the government. Other non-
political actors also need to accept the ultimate authority of the democratically elected
government. This would include the armed forces, for example, which must resist any
temptation to seize power on the grounds that the political class is unable to govern effectively.
Supporting parliaments in providing effective oversight of the security sector is discussed in
detail in section 5 of Annex 2. A general agreement to resolve issues according to written and
unwritten ‘rules of the game’ is called a political settlement. Countries without stable political
settlements are poor candidates for democratic development. Unless all the relevant actors
are on board, it is not in the interests of the other actors to respect the rules. For example, if
an opposition party feels it will not be allowed to assume power if it wins an election, it is not
in the interests of the party to contest elections. If a government party is fairly certain that if it
loses a free election, it will never be allowed to succeed in future elections, it is not in its
interests to organize free elections. Similarly, if political actors know that the armed forces
might be prepared to seize power, they will be tempted to form an alliance with the military
rather than engage in genuine political debate with their opponents (Higley and Burton, 2006;
Whaites, 2008).

Considerable emphasis has been placed on the importance of durable political settlement
between elites — for good reason. However, the case of Mozambique (see Box 6 below)
showsthat political settlements are much morelikely to be durable where the second condition
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for successful parliamentary development is present: a context of overall democratization.
In fact, the development of democratic state institutions, including parliament, is only
conceivable within a context of overall democratization and an expansion of opportunities
for free expression. Democratic legislatures must be elected by knowledgeable citizens,
and this requires the availability of multiple sources of independent information. Political
campaigning can only occur in an environment of respect for human rights. Voluntary
associations are the soil from which political organizations and candidates emerge. The
flowering of multiple independent sources of information and opinion in turn provides a
bulwark against authoritarian regression. Research on the concept of social capital shows
that healthy societies develop from multiple interconnecting social networks, rather than
hierarchical conveyor belts of power.
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Box 6 - Political settlement: Mozambique

In 1985 Mozambique was in the midst of a brutal civil war, with each side supported by one
Cold War bloc or the other. South Africa’s apartheid regime had weighed in on one side and
both warring forces had been accused of serious human rights violations. However, a peace
agreement was signed in 1992 after 16 years of war. By 2009, the country had held three
peaceful, multiparty presidential and parliamentary elections and was planning a fourth round
of free elections, Mozambique’s former president had won a prize for excellence in leadership
(BBC, 2007), the country was notching up impressive economic growth statistics, and donors
were busy trying to replicate the ‘Mozambican success’. Tremendous challenges remain. The
country is still extremely poor, ranked among the bottom six countries in the world in the Human
Development Index (UNDP, 2008). Mozambique’s record on human rights is not perfect — the
country is still ranked only ‘partly free’ by the US-based democracy think tank Freedom House
(Lloyd, 2007) — and there are serious corruption issues. European Union observers concluded
that the 2004 elections were somewhat skewed towards the governing FRELIMO party, although
FRELIMO would have won easily without these irregularities (AWEPA, 2004). Nevertheless,
Mozambigue has been able to maintain peaceful political competition over a long period between
political forces that, until the early 1990s, were at war with each other.

How was this possible? The international context certainly helped. As the Cold War came to
an end and apartheid was dismantled, the ideological significance of the Mozambique conflict
waned, and international actors no longer had an interest in the conflict continuing. Sources
of arms dried up. However, the ultimate decision to cease hostilities and to compete through
the ballot box was made by the governing FRELIMO movement and the RENAMO rebels.
RENAMO agreed to definitively give up its armed activities. FRELIMO leaders, for their part,
abandoned their earlier belief in a one-party socialist state, and RENAMO was able to compete
on a roughly equal footing. In the 1999 election, FRELIMO won only a narrow victory. The
opening of the Mozambican economy to private business and foreign investment meant that
politics no longer decided economic winners, so the stakes of the political game were lowered
somewhat. Gradual decentralization offered the chance for power sharing at the regional
level, and RENAMO’s strength was concentrated in certain regions. Finally, there is strong
circumstantial evidence that the population as a whole was tired of conflict and unwilling to
sustain further fighting. The weight of public opinion has grown significantly as a diverse media
and a strong civil society emerged from peace and political liberalization, and the ‘political
settlement’ has extended beyond the elites of the two competing movements to include a
broad spectrum of society, especially among the educated urban population but extending to
some extent into rural areas (Manning, 2002; Bartoli and Jebashvili, 2005).

The case of Mozambique shows that durable settlements can emerge from highly unpromising
circumstances. However, it also demonstrates that the durability of a political settlement depends
on its broadening to include wider segments of the population, so that elite regression into conflict
or authoritarianism becomes much more difficult. Democracy building must include elites but
cannot be restricted to elites.

2.1.3. What are the economic conditions for successful parliamentary
development?

There is a close association between the nature of a country’s economy and the types
of governance system that are likely to be stable and sustainable there (Przeworski,
2004). Contemporary political systems with clearly delineated institutional powers, and
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effective structures for democratic accountability, gradually emerged in lockstep with
economic development. Industrialization created a mass society as well as the means
to communicate and mobilize, which are fundamental to the political systems in most
developed countries.

For many years, these basic facts underpinned a common perspective that developing
countries were ‘not ready for democracy’. In the early post-World War Il period, it was
commonly believed that developing countries would perform better under ‘benign
dictatorships’ of various kinds, either the various socialist and communist models or the
military strongman. This approach dovetailed with an economic development strategy that
allocated a major leadership and even implementation role to the state. The approach was
reinforced by the logic of the Cold War in which countries were seen as ‘belonging’ to
one camp or another, which promoted the monopolization of both political and economic
power in the hands of a strong leader.

The end of the Cold War coincided with widespread disillusion with the effectiveness of
state-led economic development. From the early 1980s, international development agencies
began to promote liberal economic policies that favoured opening up developing country
economies, replacing import-substitution policies with export-driven development. This
approach required a relaxation of central economic control, which interacted positively with
pressure for political liberalization manifested in the ‘third wave’ of democratization in the
1980s and 1990s (Diamond, 1999). At the turn of the 21st century, two-thirds of countries
were electoral democracies with universal suffrage and competitive elections.

However, initial euphoria regarding the third wave was replaced by disillusion and even
scepticism as it became apparent that a number of the new or emerging democracies were
not necessarily moving towards liberal democratic norms, as the transition paradigm had
suggested. Various scenarios emerged. Some countries reverted to clearly authoritarian rule,
others became politically unstable and oscillated between authoritarian rule and weak and
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poorly institutionalized democracy, and still others seemed to settle in a semi-authoritarian
situation in which the formal democratic institutions (multiparty elections, parliament, a formal
separation of powers) were in place, but in practice power was tightly controlled and there
was no possibility of a peaceful and democratic transfer of power (Ottaway, 2003; Rose and
Doh Chull Shin, 2001).

One response to the difficulties in deepening democracy has been to revisit the concept of
benign autocratic rule (Collier, 2008). In several countries, semi-authoritarian governments
have appeared to deliver relatively strong development results, and it has even been argued
that ‘at low levels of income, democracy actually increases the risks of political violence’
(Collier, 2008). However, even the advocates of ‘benign autocratic development’ have
acknowledged that autocratic rulers almost inevitably come to misuse power in various
ways. Furthermore, there is overwhelming evidence that the short-term risks of violence
through the democratic process are greatly outweighed by the dangers of explosive
reaction to years of pent-up dissatisfaction repressed in authoritarian systems. In addition,
while there is no absolute correlation between democracy and economic growth, multi-
country comparisons show that, overall, democratic developing countries perform better
economically than those with authoritarian regimes (Lewis, 2008).

Box 7 - India

The case of India is definitive proof that democracy is possible and sustainable in very low
income countries with a large and relatively poorly educated rural population (Glazer, 2010;
Varshney, 2007). Apart from a short — and highly contested — period of restricted civil
liberties in the mid-1970s, the country has been a multiparty parliamentary democracy since
independence in 1947. Since 1977, power has changed hands regularly between different
political parties, with a growing tendency towards multiparty coalitions representing diverse
geographic and economic interests. Since 1991, the country has been governed by four
different multiparty coalitions. While the need to manage ethnic and linguistic divergence has
been cited as a justification for benign autocracy in other developing countries, few if any
countries in the world are as diverse as India. Furthermore, India’s democratic system has
also proved flexible enough to accommodate rapid economic development and consequent
urbanization, changing social attitudes and enhanced popular assertiveness.

Democratic development in conditions of widespread poverty undoubtedly presents great
challenges. llliteracy and isolation create real barriers to effective democratic participation,
although it is important to underline that participation in elections — and the political process
more generally — is often higher in extremely poor, largely rural countries than in wealthy,
advanced countries. It is often difficult, however, for poor and dependent populations to act
independently in the democratic system.

In many low-income democracies, clientelism is a particular issue (Brinkerhoff and Goldsmith,
2002). This is where politicians, as ‘patrons’, supply resources to citizens, as ‘clients’, in return
for political support. Once again, it is important to remember that this type of behaviour
exists in developed country democracies — as innumerable scandals demonstrate. Nor is
clientelism necessarily harmful in all circumstances. After all, most constituents would consider
it quite legitimate for their parliamentary representative to support government projects and
policies that are likely to benefit them, such as government grants to facilitate the location of
a factory in their city. In poor and highly unequal societies, however, clientelism can mean
that constituents will only receive state services if they support the local political powerbroker,

35



36

REFERENCE DOCUMENT NO 8 - ENGAGING AND SUPPORTING PARLIAMENTS WORLDWIDE

the overall public interest is absent from the policymaking process, and decision-making
processes are not transparent.

One solution to the problem of clientelism is the development of a strong civil society, where
the interests of segments of the population are represented through collective organizations
which can advocate and negotiate effectively and transparently with political decision-makers,
thus rebalancing the democratic process in favour of the citizen and facilitating continual
accountability. There is increasing recognition of the importance of strengthening civil society
as an integral element of democracy support in developing countries. The interconnection
between parliamentary development and civil society strengthening is discussed in Box 8.

Box 8 - Parliament and civil society: Mutually dependent

One of the most significant developments in democratic politics over the past generation
is the emergence of concepts of participatory democracy. As expectations of democracy
have grown, citizens around the world are insisting that simply electing a president and
parliamentary representatives every five years provides insuffic