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1. Executive Summary

The United Nations (UN) has made the development of its relationship with civil society a priority and has placed civil society organisations (CSOs) at the centre of its literature on partnerships and participation. Closer collaboration with civil society is one of the central thrusts of the Secretary General’s reform package and consequently a great deal of thinking and analysis is currently taking place within the UN on how to further such partnerships.

The UN’s Common Country Assessment (CCA) and United Nations Development Assistance Framework (UNDAF) are instruments intended to improve country level co-ordination and coherence among UN Development Group Agencies. They have been endorsed by the General Assembly and by the UN System as a whole, and are implemented through the Resident Co-ordinator System in country. They are intended to be nationally owned, long term and participatory processes, involving a broad range of development actors, including civil society, and contributing to collaboration between them. The involvement of CSOs in these UN instruments has the potential to be beneficial at three levels - to the quality of CCA and UNDAF documents, to national development more broadly and to CSOs themselves.

The Guidelines on CCA and UNDAF clearly state the importance of civil society engagement in these processes but do not provide any more detailed direction on how this might be implemented or facilitated. Consequently, CCA and UNDAF documents themselves make scant reference to civil society participation in their formulation processes. Although more reference is made in Resident Co-ordinators’ Annual Reports, an information gap on the issue remains. It is clear, however, that CSO engagement in CCA and UNDAF has largely taken the form of consultation and information provision rather than full and empowering participation of civic groups.

CSO involvement in CCA and UNDAF processes has generally taken place, although to varying degrees, in the form of involvement in stakeholder consultation meetings, commenting on draft documents, and CSOs playing the role of sectoral specialists in thematic groups. Levels of civil society involvement have differed between CCAs and UNDAFs, as each instrument serves a quite distinct function. CCAs have tended to attract more civil society engagement than UNDAFs because they are tools for analysis, rather than being a strategic UN programming document. 

The simultaneous effort to both improve UN co-ordination and to democratise the programming process through CCA and UNDAF has placed a strain on UN Country Teams, meaning that civil society engagement is frequently made a low priority. The first phase of CCA/UNDAF has concentrated on putting the UN’s own house in order in terms of co-ordination and coherence of activities. A further obstacle to civil society engagement has been the tension between CCA and UNDAF as processes and as products. An over-emphasis on the latter has created an environment which is unconducive to CSO involvement. These and other local environmental factors, such as timing of inputs, the nature and diversity of organisations involved, and level of decision-making shared among participants, as well and the socio-political context, have meant that the quality and depth of CSO participation has been extremely varied between countries. 

CCA and UNDAF have much in common with other national development analysis and programming processes, such as Poverty Reduction Strategies, the Comprehensive Development Framework, and National Human Development Reports. There is scope for linkages to be made between these processes, which could minimise duplication of effort and maximise the policy impact of CSO inputs. This would reduce the confusion among CSOs over the various instruments, reduce the strain placed upon them by their engagement and thereby increase their incentive to get involved. These connections have already begun in many cases, where data, analysis and policy debates are shared between different mechanisms. 

Chapter 5 outlines the main obstacles to civil society participation in CCA and UNDAF as the following: 

· The low priority given to CSO participation by UN Country Teams and CSOs; 

· The precedence of individual UN agency processes over CCA and UNDAF; 

· Unrealistic timeframes within which documents need to be produced, as well as inclusive national processes implemented; 
· A lack of interest or awareness among CSOs in the CCA and UNDAF, and the conflict with other demands and pressures placed upon their limited capacities;
· The emphasis placed on producing finished documents over participatory processes; 

· The emphasis on quantitative as opposed to qualitative indicators; 

· The limited capacity of UN Country Teams to implement a participatory process or of CSOs to partake in it; 
· National government suspicion of involvement by CSOs; and 

· The lack of documentation and learning tools on the subject.

Existing practise on civil society participation in CCA and UNDAF is not yet satisfactory and in order to improve it a number of changes will need to be made by both UN and CSOs at various levels. Chapter 6 outlines these as the following:

· All actors need to be clear about the expected level of civil society involvement;

· CSO participation should be made a priority and commitment built to it within the UN and civil society; 

· Training, support and appropriate tools should be provided to UN Country Teams on participatory processes; 

· Timeframes for CCA and UNDAF should be revised, and sufficient resources allocated to support a participatory process;

· Maximum use should be made of civil society inputs to consultation processes by permitting their influence on a number of policy processes;

· Commitment and capacity for engagement in CCA and UNDAF should be built among national CSOs;

· Civil society expertise should be fully utilised, to improve both the process and product of CCA and UNDAF;
· Accountability structures specific to CSO participation in CCA and UNDAF should be developed within the UN system; and
· Participatory processes ensured to be inclusive and representative.

In conclusion, this overview of civil society participation in CCA and UNDAF processes shows that country level experiences vary widely, and there is little consistency in approach or methods adopted. Although the mandate for broader participation is provided in the form of the Guidelines and other UN documentation, systemic and contextual obstacles have meant that practise has not yet fulfilled this potential.

Background and Context

“The United Nations emphasises the need to put people, young and old, at the centre of the development process and give them a voice in the decisions which affect their lives” 

1.1 The UN and Civil Society

Civil society has become an increasingly prominent force among development actors during the last decade. With the dramatic explosion in the size, breadth, variety, and roles of civil society organisations all around the world, has come increased profile and greater access to high-level decision making fora. Civil society organisations (CSOs)
 have been embraced by many official development actors as important partners. Consequently, CSOs are increasingly being invited to contribute to policy and programme decision-making within the broader objectives of: national ownership, downwards accountability, good governance, democratisation of development co-operation, and improving the quality, relevance and poverty focus of official development programmes.

The UN’s own relationship with civil society, both nationally and internationally, is transforming. The UN has acknowledged the increasing importance of CSOs to development in general and to its own role and profile in particular: “Events in recent years have demonstrated beyond doubt the need to engage civil society effectively if the UN is to be understood and supported by the world’s people”.
 Partnership with CSOs has been prioritised at the highest level of the UN System and is central to the Secretary General’s reform process. The Millennium Declaration calls on the UN to develop partnerships with a wide variety of development actors, and to develop broad national ownership of its plans and programmes. The 1995 General Assembly resolution 50/120 commits the UN System to supporting an enabling environment for and strengthening the capacity of CSOs involved in development activities. However, the real challenge is to apply these principles to the reality at country level, while retaining the UN’s primary partnership with national governments.

The Administrator of the United Nations Development Programme (UNDP) predicts that, “UNDP’s ‘partnerships with civil society organisations are going to be as important as (its) partnerships with governments’ in shaping the future of development”.
 The UNDP’s comparative advantage in terms of its relationship with civil society is to protect the political space for CSOs to propose alternative development models, and to facilitate dialogue and “multi-stakeholder partnerships among governments, donors and civil society for governance and sustainable human development”.
 Encouraging transparency and broad participation in decision-making are essential aspects of advancing the good governance agenda. UNDP is also the Chair of the UN Development Group (UNDG), the group of UN agencies which undertake national level development activities.
 The UNDG agencies attempt to co-ordinate their activities through the Resident Co-ordinator System, which is also managed by UNDP on behalf of the Secretary-General. UNDP, therefore, plays a leadership role within the UN System beyond its individual agency function.
As part of the UN Secretary General’s reform package, the United Nations Development Assistance Framework (UNDAF) was launched in 1997 as a tool for increased co-ordination and coherence among UN development agencies at country level. The CCA is an instrument for the assessment and analysis of a national development context, which identifies key priority issues as a basis for advocacy, policy dialogue and preparation of the UNDAF. The UNDAF is the planning framework for the development operations of the UN system at the country level. Both processes are implemented through the Resident Co-ordinator System, but are meant to be nationally-owned, long-term, and participatory, involving a broad range of national development actors, from various government ministries, private sector, civil society, as well as UN agencies. 

1.2 Why should CSOs participate in CCA and UNDAF processes? 

The “value, relevance and strategic role of the UN in a given country will more and more depend on its ability to develop effective partnerships around key goals/issues”

The rationale for broadening participation in CCA and UNDAF processes to include CSOs can be argued at three levels – firstly, in terms of the benefits it brings to the UN’s own processes; secondly, the broader impact it has on national development; and thirdly, the opportunities it presents to CSOs.

1.2.1 Benefits to the CCA and UNDAF 

· The broad range of perspectives, opinions and information sources offered by CSOs, improves the quality of analysis and substantive content of CCA and UNDAF documents.

· Specialist CSOs can provide technical expertise on sectoral issues that add value to the CCA’s needs assessment, and programmatic prioritisation and implementation of the UNDAF.

· As they are often (although not always) well rooted in national realities and local communities, CSOs’ input can improve the relevance of CCA and UNDAF to the national context and their poverty focus.

· CSO involvement may help raise public awareness of and generate social backing for UN country programmes and international development goals.

1.2.2 Benefits to National Development

· The periodic country analysis provided through the CCA can be used to form benchmarks to assess the performance and impact of government and other development actors. The UNDAF could also be used as a means of regularly checking the UN’s country level performance. 

· As some of the leading advocates of the commitments of international UN conferences, CSOs should be involved in assessing the country’s progress towards them through the CCA.

· CCA and UNDAF processes are meant to be ‘nationally owned’, which should extend beyond national government to include civic actors. 

· A rights-based approach obliges the UN System to permit actors affected by their programmes to be informed about and seek to influence the programming process, regardless of whether or not they are critical of official development actors.

· CCA and UNDAF can be used as instruments through which dialogue and relationships are facilitated between various national development actors, including government and civil society as well as UN agencies. 

1.2.3 Benefits to Civil Society

· Participation in CCA and UNDAF should provide CSOs with a new and secure space to promote their advocacy messages, to influence both the UN agencies’ programmes and the national development agenda.

· CCA and UNDAF are opportunities for CSOs to contribute their knowledge and views on national development issues, in particular girls’ education and poverty eradication
, which as UN Development Group priorities are given special attention in CCA and UNDAF documents. 

· The capacity and confidence of CSOs to engage in development policy processes is likely to grow through their involvement in CCA or UNDAF.

· Relationships with UN, government and donor actors may develop through CSO involvement.

· Implementing partners of UN agencies from civil society should be given the opportunity to influence planning of programmes they will implement in the context of the UNDAF.

“…the principle that UNDP establishes formal means to listen to claimants….cannot be done on the basis of needs, but as an economic, social, cultural, political and civic right, or fundamental freedom”



Ideally civil society participation in CCA and UNDAF will be mutually beneficial to all actors, including government. Such ‘partnerships’ should be long term, ongoing relationships based on two-way exchanges, rather than one-off or sporadic consultation meetings. If the UN is claiming to be in ‘partnership’ with civil society through the CCA and UNDAF instruments, the quality of this relationship needs to be scrutinised.

1.3 So, why this study?

This study is part of a broader initiative by UNDP’s Civil Society Team to document  a variety of approaches to civil society engagement in policy processes at local, national and international levels. The CCA and UNDAF were selected as its focus for a number of reasons. Firstly, because these are the sole UN System-wide instruments for co-ordinated analysis and programming, and as such are extremely influential processes. Secondly, the processes of CCA and UNDAF formulation have an as yet unfulfilled potential to facilitate broader dialogue on national priorities and to support relationships between various development actors within a neutral UN supported space. Thirdly, as processes involving all UN Development Group (UNDG) agencies CCA and UNDAF can be used as instruments for sharing each UN agency’s lessons and models of engagement with CSOs.  Finally, the timing is right. Since the UNDAF pilot phase was launched in 1997 the main emphasis of UNDAF and CCA has been on improving co-ordination between UN agents themselves and participation by other actors has been secondary. 
 As the processes have matured, internal co-ordination has improved and now the time has come to challenge levels and quality of participation by other development actors, to forge CCAs and UNDAFs as more integrated and truly national processes.  

This study will also feed into the broader process of learning and evaluation around the CCA and UNDAF instruments. A recently commissioned External Assessment and a System-wide retreat (Princeton II) in March 2001 assessed progress on UNDAF so far. Such activities will form part of the wider review in the General Assembly through the Triennial Comprehensive Policy Review. 

This desk review aims to provide an overview of the guidelines and literature on CCA and UNDAF processes in terms of the guidance they provide on civil society participation. It will also give a broad picture of country level experience and will identify obstacles encountered there. Interviews were conducted in New York with representatives from UNDP, UNICEF, UNFPA, UN Development Group Learning Network, Programme Network and the Development Group Office. E-mail and telephone interviews were conducted with UN Country Team staff to gain some insight into a selection of experiences at country level. An obvious limitation of this study is that it does not include in-depth work in case study countries to gain a deeper understanding of how civil society involvement operates in practise and to ascertain the perspectives of various national actors. The voices of civil society representatives themselves are also lacking, due to the low level of response from Country Offices surveyed. It is suggested that further in-depth work would be required with a range of development actors in a selection of case study countries if the full picture of civic engagement is to be captured. The purpose of this paper is simply to act as a springboard for further analysis, and to make preliminary recommendations for improvements to existing practises.

2. Guidelines on CCA and UNDAF

“The Common Country Assessment (CCA) is a country based process for reviewing and analysing the national development situation and identifying key issues as a basis for advocacy, policy dialogue and the preparation of the UNDAF…This process is participatory, dynamic and continuous” 

(United Nations 1999b, CCA Guidelines, page 4)

“The UNDAF is the planning framework for the development operations of the UN system at a country level…(it) lays the foundation for co-operation among the UN system, government and other development partners through the preparation of a complementary set of programmes and projects” 

(United Nations 1999a, UNDAF Guidelines, page 4)

The Guidelines for CCA and UNDAF both state the importance of civil society inclusion in these processes. The CCA “…must actively involve and encourage the participation of civil society…”, including specifically non-governmental organisations, research institutions, local communities and associations, women’s’ groups, interest groups and others.
 The UNDAF Guidelines also call for “…close consultations with civil society, the private sector and the donor community…”.
 Both CCA and UNDAF are identified in their respective Guidelines as not only being instruments for effective co-ordination and programmatic planning, but also for dialogue and for fostering stronger partnerships with a range of development actors, including civil society. 

The Guidelines however are designed to avoid prescription, and are meant to remain flexible to enable interpretation by UN Country Teams. While on the one hand this approach allows the CCA/UNDAF process and product to be driven by local circumstances, the downside is that little practical guidance is given. On a range of issues, therefore, including on how to engage with civil society, the Guidelines do not provide any more detailed direction. The CCA Guidelines do suggest that specific mechanisms for consultation should be set up, however, no suggestion is made as to what these might be. There is also little further detail on issues such as strategic entry points at which the UN might proactively seek contributions from CSOs. The only place where attention is given to CSOs is the section on thematic groups (see 3.4 of this report). It is granted that Guidelines need to be concise and that there is space for more explicit direction and support to be provided through other instruments. However, civil society is given quite cursory attention here, being grouped together with multi-lateral and bilateral donors, the private sector, as ‘other relevant development partners’, and much more specific reference is made to other UN agencies and government partners.

General Assembly Resolution 53/192 identifies civil society actors (along with national governments, UN agencies and funds, Resident Co-ordinator System agencies, Bretton Woods Institutions, private sector and the donor community) as important partners to be consulted on the UNDAF. It also states that through the UNDAF instrument, “…the United Nations development system should assist national governments in creating an enabling environment in which the links between national governments, the United Nations development system, civil society, national non-governmental organisations and the private sector that are involved in the development process are strengthened….”.

The Guidelines to Resident Co-ordinators (RC) issued by the Administrative Committee on Co-ordination (ACC) outline the RC System’s responsibility to conduct regular consultations with civil society and to “…facilitate the involvement of appropriate CSOs in United Nations System programming processes and implementation, as well as monitoring and impact evaluation”.
 Thematic groups of the RC System are identified here as entry points for civil society input. The ACC Guidelines do not, however, go on to include CSOs specifically, alongside national governments and the UN System itself, as actors in the formulation, implementation and monitoring of CCA and UNDAF processes. The RC Reporting Guidelines, however, do specifically require Resident Co-ordinators to list their thematic groups, their composition and to comment on the role played by government and CSOs. Consequently, RC Annual Reports do make brief reference to CSO engagement in the formulation of the CCA and UNDAF documents.

The Guidelines, then, do identify CSOs as important actors in CCA and UNDAF processes and recommend their involvement. But, references to civil society involvement are brief and most emphasis is placed on the primary importance of participation by government and all UN Development Group agencies. The language of the Guidelines is mainly that of consultation as opposed to participation and more direction could be provided on implementation. 

3. Overview of CCA/UNDAF practice

Most CCA and UNDAF documents themselves make limited reference to civil society participation in the process of their preparation. A number, however, do note that CSOs were consulted on drafts of the document and that their comments were incorporated into the body of the final text.
 Elsewhere, CSOs are identified as members of the thematic groups that develop parts of the document on sectoral topics.
 The following section outlines some of the key issues arising from these efforts to involve CSOs in CCA and UNDAF processes.

3.1 CCA or UNDAF?

Although this paper deals with both CCAs and UNDAFs, a distinction needs to be drawn between the two processes. They serve distinct functions and present variable opportunities for CSO involvement. The CCA, as a tool for information gathering and analysis of the country situation “…should serve as a tool for advocacy, policy dialogue and programme planning.”
 The CCA exercise starts with a broad scope, which includes the international conferences and conventions, and the national priorities and needs that are to be narrowed down during the assessment process. The CCA has potential to be a more radical document than the UNDAF because it does not have to be approved by government: “The CCA is an assessment process. As such there is no formal requirement to secure formal approval and signature of the CCA document…”.
 This means it can include commentary on issues such as human rights and governance, as well as offering a critique of the development performance of official actors. In the case of Zimbabwe, for example, the CCA process was used by Trade Unions to criticise the national government.

As the UN’s programmatic planning tool, the UNDAF defines appropriate responses to the development priorities identified by the CCA. The UNDAF is viewed as a more UN focused process, and as such is less obviously relevant to those CSOs that are not UN implementing partners. Also, as issue prioritisation takes place at the stage of the CCA, the potential policy influence by CSOs is much less in the UNDAF: “….the CCA provides the foundation for the instruments to be employed by the UN Agencies for their development co-operation programmes (…..) within the framework of the UNDAF”. 
 CCAs are perceived to be more accessible and relevant to CSOs and UNDAFs do have to be agreed upon by national governments, so civil society participation has been more common than in UNDAFs.

3.2 Co-ordination first, participation later

The primary purpose of CCA and UNDAF processes is to improve co-ordination, coherence and harmonisation among UN agencies in each country so that the UN has greater impact. As these are still young processes and there have been substantial obstacles to overcome, a great effort has been required by Country Teams simply in order to co-ordinate within the UN System. As this improves, though, Country Teams have begun to turn their attentions towards participation issues; firstly seeking to increase national ownership of the process by engaging government actors, and then broadening participation to the Bretton Woods Institutions, other donors, the private sector and CSOs. This shift is noted by a recent UNDAF Status Report
, which observes that although Resident Co-ordinators have increasingly promoted participation by a broad range of actors in CCA and UNDAF, a more concerted effort is still required to increase the presence of CSOs. The simultaneous effort to both improve UN System co-ordination and democratise the programming process has meant that often CSO participation has been low down on a long list of priorities for Country Teams.

3.3 Process vs. product

CCAs and UNDAFs are both processes and products. Their ultimate objective is clearly to create two quality documents, which assess and plan for the national development situation. However, the process leading to these final products is equally, and some would argue even more, important. This process has the potential to bring together a broad range of national development actors to debate and analyse the national development context, forging new relationships and nurturing national ownership of the resulting documents:

“The goal, however, is not to produce just ‘another UN document.’ Rather, it is to encourage a wide range of development partners – Government, donors, international and national NGOs and civil society – to fully participate in the assessment.”

This tension is inherent in any effort to apply participatory methods to policy processes, as identified in Holland and Blackburn’s volume on the subject: “Any discussion of participation in the context of policy-focused research raises the more specific tensions that exist between the requirements of policymakers and those of a participatory process, tensions that do not seem immediately reconcilable”.

Due to the short timeframes and the heavy emphasis placed on the products, more attention has tended to be given to producing a timely, objective and well researched CCA or UNDAF document, at the expense of a broad-based national process. Some commentators view this as a trade-off between the visionary and pragmatic schools of thought - the former considering a participatory process to be essential, and worth waiting for; the latter acknowledging that co-ordination among UN agencies is a large enough hurdle to be jumped and that participation is bound to take second place.
 This emphasis on product over process means that CCA and UNDAF are often viewed as UN internal processes rather than as mechanisms for national development dialogue, which in turn reduces the impetus for CSOs to engage with them. 

However, a marked improvement in the quality of processes and recognition of the limitations of one-off consultative events has been noted by the Development Group Office.
  In Nepal it was remarked that “the national consultation on the UNDAF was particularly successful in bringing together all the development partners in discussing Nepal’s development challenges for the first time ever”.
 In a few cases, such as with Haiti’s CCA, CSOs have even been involved in the design of the participatory process.

UNDP’s Haiti office claims that its CCA provides an example of a positive process. The CCA document itself took over a year to complete because the UN Country Team was keen that space for policy debate should be provided. As it took place during in the run-up to elections it became one of the few national forums where policy discussion could occur and CSO actors could feed their views into the government’s poverty reduction strategy. A conscious decision was made by the UN to include representatives from both old and new administrations, so that the CCA would continue to be useful and relevant after the elections.

“Had civil society representatives not participated in this process, the goal of creating for the first time in Haiti an open forum of discussion about the trends, constraints, assets and perspectives of human development in the country would not have been completed.”


3.4 Thematic groups

Thematic groups have tended to be the forums through which most CSO involvement in CCA and UNDAF processes has occurred. These groups are “…the core mechanism for undertaking the CCA analysis,….and their findings on key development challenges are the basis of the CCA document”.
 Ideally they “…engage a wide range of development partners (government, UNCT, other multi/bilateral agencies, CSOs)”.
 In the case of Rwanda’s CCA 1999-2000 the UN working groups focusing on thematic areas were broadened out into Wider Review Forums, in order to involve a higher proportion of civil society and NGO representatives, both local and international (although the majority were international).
 This exercise took place over a two month period and was viewed by the Country Team as a very successful method.
 Resident Co-ordinators’ Annual Reports track an increasing recognition of the importance of NGOs, as well as national governments, World Bank and donor representatives in thematic groups.
 

Thematic groups on HIV/AIDS have been particularly effective in implementing broader consultations with donors and NGOs. In the cases of Mozambique and Ethiopia they were used as springboards for developing new partnerships with church and community groups, and in Madagascar with parliamentarians.
 An overview of thematic groups on HIV/AIDS for 1999 states that in most cases group membership was extended to CSOs, government, NGO AIDS Consortiums, bilateral donors and people living with HIV/AIDS.
 The inclusion of HIV positive people, who are personally and directly affected by HIV/AIDS programme and policy decision making, sets an example that could be applied to other parts of the CCA and UNDAF structure. 

3.5 Timing of CSO inputs

The stage at which CSOs are invited into CCA and UNDAF processes is critical to determining the level and quality of their participation. There is very little consistency between different countries on the timing of civil society interventions, due to the unprescriptive nature of the Guidelines and the unique level of political space permitted in each context. In many cases CSOs are only invited to contribute once draft documents are close to being finalised. CSOs have criticised official development actors for this approach, claiming that to invite their participation in policy processes once priorities have been set, indicates their inputs are not being taken seriously.
 In such cases little scope remains for CSOs to influence the prioritisation of issues, data sources or methodology to be used, or even to make substantial changes to the policy content of the document. Table 1 shows that in the case of Zimbabwe’s UNDAF CSOs were only invited to comment on a draft 10 months into the process. Also, in the case of Vietnam’s UNDAF, consultations with the government, National Assembly, mass organisations, international NGOs and bilateral donors were held on the first draft, 6 months after the launch of the preparation process. 

Table 1: ZIMBABWE’S UNDAF MILESTONES

ACTIVITY
SCHEDULE
OUTPUTS

Overall revision and finalisation of CCA
November 1997
Revised and finalised CCA document

Initiate process of revitalising Theme Groups and identify lead agencies
November 1997
Theme Groups formed with specific TOR and now functional

Establish a drafting committee for UNDAF document
November 1997
Team TOR developed; drafting committee in place

Prepare draft UNDAF document
June 1998
Draft document outlining major issues and specific responsibilities produced

Initiate consultations on draft UNDAF with Government, donors, NGOs and civil society 
August 1998
Consensus on draft document reached

Finalise UNDAF document 
September 1998
Final document produced

Hold UN/Government of Zimbabwe retreat
October 1998
The first Zimbabwe UNDAF launched

 Source: UNDAF for Zimbabwe 1998

In a few other cases, CSOs have been invited to contribute to the earlier stages of prioritisation, setting of indicators, identifying sources and actors and designing a methodology. In Haiti, CSOs were involved from the outset of the CCA process, inputting to the design of the participation process and recommending CSO representation on the Steering Committee, Technical Secretariat and Thematic Groups. Learning from other programming processes in this regard may also be of use to CCA/UNDAF. In the case of UNICEF’s strategy in Guatemala, for example, CSOs were involved right through to the very end of the formulation process and even attended the high level meeting with the Vice-President where the strategy was formally presented to government. 

UNICEF Strategy formulation in Guatemala

In Guatemala UNICEF strove to make the design and implementation of it’s country programme a broad-based participatory process involving a range of CSOs. Consultation processes were conducted in 4 provinces (3 of which were outside of the capital) with a total of 77 development NGOs, church and youth groups. Selection of participating organisations was based on a UNICEF study on civil society in the regions, and on previous association of these groups with UNICEF. Participants were sent a copy of UNICEF’s draft strategy ahead of consultation meetings in order to prepare for the discussion of the document. A parallel consultation process took place with relevant government ministries. When the final document was presented to the Social Cabinet, chaired by the Vice-President, a smaller group of participating CSOs were invited to attend. CSO representatives remarked that this was the first time they had been asked to participate in the formulation of development strategies.

Source: Elisabeth Gibbons, UNICEF Representative for Guatemala 



3.6 Quality of participation

A closer look is required into the depth and quality of CSO participation, and the various levels of involvement and influence attained by stakeholders through CCA and UNDAF processes. Although it is not exhaustive, the following typology of participation is a useful tool by which to classify these levels:

· Information-sharing – information on agencies’ plans and their potential effects is shared with stakeholders.

· Consultation – people are not just informed, but are consulted on key issues and given the opportunity to present their views, which may or may not be fed into the document.

· Consensus-building – various stakeholders interact in order to understand each other and arrive at negotiated positions which are acceptable to the whole group.

· Collaboration – all participating stakeholders share responsibility for decision-making from the beginning of the process, including its design and implementation.

· Risk-sharing – all stakeholders not only share decision-making, but also responsibility for the impact of the outcomes of these decisions.

· Partnership – stakeholders interact as equals, in terms of their respect and authority, working towards a mutual goal.

· Empowerment – affected communities feel confident enough to propose action and initiate it themselves. Through this involvement they further their own development and increase their level of control over it.

The experiences of CCA and UNDAF processes so far have been varied. Although this study does not have the scope to assess the quality of participation in CCA and UNDAF at the country level, it is clear that information-sharing and consultation have been most common, which “offer less popular involvement and at a lower intensity than does genuine ‘participation’”.
 As Adedeji’s evaluation claims, “there are signs that civil society involvement is not yet moving beyond the traditional UN/NGO/CSO partnership in programme delivery, and is mainly reactive and limited to comments”.
 This has generally occurred through the instruments of thematic groups, national and local-level stakeholder consultation meetings, and in a few cases community-based research or consultations. In some instances, such as Haiti’s CCA, CSOs have been involved in the design phase of the process, which may indicate a shift towards deeper collaboration. Table 2 below depicts a suggested classification for the various levels of CSO engagement in CCA and UNDAF.  Such a tool could form the basis of a more in-depth analysis of the levels and quality of civil society participation, out of which minimum benchmarks could be defined (see recommendation 6.9).

Table 2: Levels of civil society engagement in CCA and UNDAF

Level 1

· No engagement of CSOs. A UN led process, possibly including government representatives from the Ministries of Planning and Statistics.

Level 2

· Some national level consultation with specialist CSOs on selected substantive issues identified by UN and government (CSOs selected by UN officials, other CSOs not invited)

· CSOs not invited to input to design of process, selection of priority issues or indicators

Level 3

· The same as Level 2 but with broad CSO consultations held to discuss draft documents

Level 4 

· CSO input through steering committee, thematic groups and broad consultations at national, district and community levels

· CSOs are engaged from the planning phase and throughout the CCA process – inputting to issue prioritisation, identification of indicators, design of methodology, selection of data sources, drafting the document through working groups, approving and presenting the final document to the authorities, UNDAF implementation, monitoring and evaluation.

A closer look is needed at who from civil society is involved and who they represent. It cannot be assumed that all actors share the same understanding of the boundaries of civil society, as lack of clarity exists over whether or not the private sector or local authorities are included for example. The diversity of interests and ideologies among CSOs means that mere mention of civil society involvement does not automatically suggest that a broad range of interests were represented or that the views of poor people have been heard. For instance, was participation restricted to international NGOs, policy analysts and research institutes, or were community-based organisations, religious groups, service providers, women’s groups and peasant’s associations also heard? Were local interests represented or was consultation confined to the national level? The voices of marginalised groups, such as poor women and indigenous peoples, are less likely to be represented in national level processes and require specific mechanisms to support them. The UN has no uniform policy on how CSO participants should be selected and there has been a tendency for NGOs, which are implementing agents of the UN to be the main CSO representatives in CCA and UNDAF fora. 
Conclusion

Although CSO engagement in CCA and UNDAF is still at an early stage in many countries, the experiences outlined here already reveal valuable lessons for developing learning and deepening this engagement. It is crucial for the UN to also reflect upon the depth and policy impact of CSO involvement in CCA and UNDAFs.

4. CCA/UNDAF and other development programming processes

Every aid-recipient country has to contend with a multitude of different and often conflicting demands placed upon it by international donors. Each donor has its own system of analysis, planning and implementation, which national governments, and increasingly civil society, are requested to contribute to.
 The CCA and UNDAF were created in an effort to rationalise these processes within the UN System and to co-ordinate its development co-operation activities within each country. However, it has also become clear that links need to be forged beyond the UN System to other country-level donor and government processes, in order to increase efficiency and learning through shared information and analysis and to better support government’s own efforts: 

“Complementarity with the instruments recently introduced by the Bretton Woods Institutes (Comprehensive Development Framework and Poverty Reduction Strategy Papers) has been encouraged”

As civil society actors are increasingly invited to contribute to national policy-making and programming there is an even greater urgency to avoid duplication of consultation processes. From the perspective of national CSOs, there is often confusion between the various instruments and an obvious need for greater clarity and rationalisation between them. Where civil society’s policy analysis, advocacy and research skills are still at a low level, a small pool of individuals is repeatedly called upon by official development actors to consult on their strategies and policies. The policy impact of these civil society contributions could be maximised and the drain on their time and resources cut down if information was shared between various national planning processes. UNDP’s National Human Development Reports (NHDRs) and other agencies’ individual situation analyses can helpfully feed into CCAs and Poverty Reduction Strategy Papers, for example. Also, the outputs of the Resident Co-ordinator System’s thematic groups could be used to feed into PRSP or CDF documents, as occurred in the case of Ghana, or the Consultative Group meeting as in the case of Vietnam:

“In most cases….the CCA and UNDAF should be seen as a basis for contributing as a system to the process and substance of PRSPs”

Zambia

In the case of Zambia, eight working groups have been set-up to draft the PRSP, focusing on macroeconomic issues, agriculture, tourism, mining, industry, governance, health and education. Groups contain representatives from government, academia, business, trade unions, donors and civil society, as well as UN officials. Through this process it is hoped that the PRSP/CDF and CCA will be linked and UN joint programming directly related to the priorities of the PRSP.

Source: UN Development Group Office 2000c

The PRSP is the most current and dominant of national policy processes in many poor countries, and as such is the focus of the giant’s share of government and civil society attentions. The World Bank’s literature on PRSPs has firmly called for broad participation by national civil societies in their formulation, implementation and monitoring. However, the direct link between PRSPs and potential financial resources through the HIPC (Heavily Indebted Poor Countries) initiative and World Bank concessional lending packages has meant that governments are rushing to complete the documents at the expense of popular participation. The fact that they are conditionality documents also constrains the impact permitted by the inputs of CSOs, as the development agenda is not open to being challenged here. This paradox within the PRSP system and the obstacle it poses to genuine participation is not going to go away. However, if the CCA timeframe is adjusted accordingly (see recommendation 6.5), it could provide a complementary platform for dialogue with civil society on national priorities, taking time to involve a broad range of actors, to deepen their relationships, discussion and analysis. Beyond the CCA and UNDAF, agencies of the UN Development Group also identify a role for themselves in facilitating dialogue and strengthening the participation of different actors, in particular civil society, in PRSPs, the CDF and Consultative Groups.
 

Tanzania

In the case of Tanzania, UNDP played an instrumental role in the design of the consultative process for the PRSP, particularly ensuring that the main NGO network was fully engaged in the process, and funding meetings for preparation of a civil society position. This was in an effort to ensure that the concerns and priorities of poor people were taken into account in the final version of the PRSP.

Source: UN Development Group Office 2000c



PRSPs tend to be heavily concentrated on macro economic issues and place a strong emphasis on income poverty. The CCA, alternatively, has traditionally generated discussion of multi-dimensional aspects of poverty.  The CCA process, then, could be used as a forum through which the holistic impact of World Bank and IMF economic policies are debated and assessed by a broad range of national actors.  In order to do effective advocacy on these issues, however, a higher standard of economic analysis is required in the CCA and CSOs need to be committed to using the CCA in this way as a tool for advocacy. Thus far, CSOs have tended to concentrate their attention and analysis directly on the PRSP process itself.

Haiti

In Haiti the CCA consultation process facilitated a “closer integration between the CCA and other ongoing sectoral and thematic analysis and surveys sponsored by other partners”
, in particular the Consultative Group process.

Participation in National Human Development Report (NHDR) processes is also meant to be broad-based, involving a range of national development actors at various levels. Civil society representatives are often members of the national panel for the NHDR, which guides the whole process. They may also participate in focus group discussions, drafting groups, or be commissioned as professional researchers. The longer history of NHDRs has produced good practise lessons applicable to CCA and UNDAF processes, as in the case of Shinyanga district’s participatory research for Tanzania’s CCA (see 6.10).  The inclusion of CSOs from the earliest stages of planning and throughout the process on the steering committee is a positive step which is still rare in CCAs and UNDAFs. The NHDR has also been a higher profile process and document, better linked to the national development debate, and generating discussion and media coverage, than either the CCA or UNDAF, which are still viewed as primarily UN instruments. This visibility has a profound impact on civil society’s willingness to engage with the NHDR, meaning that it has been used as an advocacy tool by civil society groups far more than the CCA. In the case of Zimbabwe, for example, the NHDR provided a good framework for CSO advocacy messages to be fed into the national document.

Conclusion

Clearly, links need to be made between CCA/UNDAF and other development programming processes, in order to improve the quality of analysis in all processes, minimise duplication and broaden the pool of good practise examples to develop learning on civic engagement.

5. Obstacles to civil society involvement in CCA and UNDAF

This preliminary overview of civil society engagement in CCA and UNDAF processes has shown that although there is still a great deal of differentiation at country level, few Country Teams currently claim that CSO involvement has yet reached a satisfactory level. This section outlines some of the main reasons for this.

5.1 Low priority

The fact that civil society participation has generally been a low priority for Country Teams during these first few years of CCA and UNDAF formulation (see 3.1) has meant that levels of energy and resources invested into this exercise by many UN staff have been relatively low. The CCA and UNDAF Guidelines emphasise the primary objective of UN System co-ordination, and the rationale for civil society involvement is not given much attention. Much greater attention has been given to involving national government representatives and the Bretton Woods Institutions. An assumption has been made that all UN Country Offices will automatically be in agreement with the objective of involving civil society representatives and will commit sufficient time and resources to making it work. However, it cannot be assumed that Country Teams necessarily view civil society inputs to UN System programming processes as necessary or desirable. The current practise of formulating and implementing CCAs and UNDAFs through the RC System places a disproportionate level of responsibility for the design of the process, and therefore the level of CSO involvement, in the hands of the Resident Co-ordinator. If the RC is not committed to civil society participation, it is very unlikely to be taken forward.

5.2 Agency processes take precedence

Low levels of programme harmonisation within the UN System in most countries means that CCA and UNDAF processes have not yet become its central analysis and planning tools. In reality agencies’ individual mechanisms still take precedence and are the main vehicles for setting programmatic priorities. UNDAFs are formulated out of these individual strategies, meaning that they are not necessarily the most strategic intervention point for CSOs hoping to impact UN policy. This in turn weakens the incentive for CSOs to invest their advocacy efforts in CCA and UNDAF processes, although they are likely to become increasingly strategic as the current system is reversed. In the case of Nepal, for example, UNICEF used the CCA as its own situational analysis and did not perform an independent agency assessment, which increased its policy weight. 

5.3 One-off events or continuous processes?

CCA and UNDAF processes (in particular the CCA) were originally intended to be iterative processes, providing on-going review, re-evaluation and commentary on the national development situation. Under such a system the relationships and structures for civil society engagement forged during the formulation of the documents would go on to provide a long term mechanism for CSO monitoring and critique. However, in reality country teams tend to produce their CCA documents in order to meet deadlines and then breathe a sigh of relief, meaning that relationships with CSOs do not continue through the CCA structure or in relation to the CCA document.

5.4 Indicators: quantity not quality

The fact that CCA indicators are largely quantitative has led to a great emphasis being placed on official information sources in the CCA process and CCA teams to concentrate on their relationships with Ministries of Statistics and Planning. The lack of qualitative indicators in most CCAs provides very little impetus for UN Country Teams to involve a broad spectrum of civil society actors, to contribute a range of perspectives and deepen understanding of the impact of poverty on the population.

5.5 Country team capacity

Country teams may lack the specific skills required to facilitate CSO engagement or to implement consultation processes. The CCA and UNDAF Guidelines contain very little direct guidance on how to facilitate civil society involvement nor do they suggest strategic entry points for CSO input. There is no other structural support for civil society participation in the CCA and UNDAF, so it is highly dependent on the skills mix within a Country Team. The heavy workload and conflicting pressures experienced by many Country Teams is a further obstacle to thorough civil society participation.

5.6 Government reluctance

The degree of political sensitivity surrounding civil society involvement in policy making obviously varies enormously between countries. Some governments are extremely wary of any civil society influence on policy processes or of contact between CSOs and international actors, such as the UN. Both the CCA and UNDAF are meant to be firmly country driven processes, fully owned by national government.
 Therefore, government agreement is required of the UNDAF process and in some contexts Resident Co-ordinators may be reluctant to explicitly encourage civil society involvement for fear of alarming the national government. 

5.7 CSO commitment and capacity

In many countries civil society groups have only recently become involved in policy analysis, advocacy and research, and often these activities are simply added on to their normal workloads. The capacity of CSOs to engage with official consultation processes is therefore limited. The input CSOs give to CCA and UNDAF processes is further restricted by the demands placed on them by other government and donor consultations (see section 4), and the relatively low awareness of and commitment to CCA and UNDAF. Consultation fatigue may set in, meaning that CSOs are either unable or unwilling to engage at all or they send junior staff to represent them.

5.8 Lack of visibility

The shortage of documented information, indicators or reporting mechanisms for civil society involvement in CCA and UNDAF processes makes it difficult for Country Teams to learn from existing good and bad practises, to differentiate between levels of involvement or to monitor progress. In the case of Mauritius, development partners were involved in the UNDAF formulation process, but this was not reflected in the document: “Government, NGO, private sector, other ‘stakeholders’ are as multiple as the UN! But in the document, we do not ‘see’ them as well identified partners”.
 This also means that there are very low levels of awareness among actors in country of the successes and lessons from CSO involvement. 

5.9 Unrealistic timeframes

The suggested maximum timeframes of 4 months and 10-12 weeks for CCA and UNDAF processes respectively are unrealistic and place enormous pressure on UN Country Teams. 
 The consistently late completion of documents demonstrates that these timeframes are insufficient even for the bare essentials of the process to be achieved, such as data collection, co-ordination within the UN system and programmatic decision-making.
 Non-essential elements of the process, such as civil society participation, relationship building and capacity building national actors, are frequently abandoned in the struggle to meet tight deadlines. Where civil society involvement does occur under these conditions, it is more likely to take the form of brief one-off consultation meetings, rather than an on-going, collaborative and participatory process with a broad range of actors.  Guatemala’s CCA confirms that: “There is a clear ‘trade-off’ between the level of participation and the duration of the process. An adequate balance is difficult to maintain”.

The excessive use of consultants
 could reduce the involvement and ownership of Country Teams and national actors, as well as impose an output-driven approach which is difficult to reconcile with broad-based civil society participation: “Consultants are not a substitute for UN expertise and Country Team involvement…. First design a participatory process that is inclusive, well organised and cost-effective”. 

Table 3 below places the problem of timing alongside other procedural issues that tend to obstruct effective and thorough participation in policy processes. Although this list was written in relation to PRSP experiences, many of the points can also be applied to CCA and UNDAF.

Table 3: What tends to go wrong with procedures

Expectations:

· Insufficient transparency on part of institution(s) as to their expectations and parameters of process

· Insufficient attention to investigating CSOs’ expectations and reconciling these with expectations of institution(s)

· Lack of clarity over who is accountable for the process and its outputs

Timing:

· Insufficient notice given to CSOs of pending events or processes

· Insufficient time allowed for genuine consultation or participatory process to occur

Information:

· Not disseminated widely enough or in appropriate languages, styles or formats

· Not disseminated in good time for CSO representatives to prepare their inputs, including consulting with constituencies 

· Not enough access to alternative, impartial analysis, produced by actors other than the principal institution(s) involved

· Inadequate attention by institutions to provision of feedback to CSOs on what happened to their inputs – on what basis these were/were not included

Representation:

· Participation is usually by invitation, and invitation by criteria which are not transparent nor devised on the basis of close knowledge of civil society in country

· Those elements of the population which are hardest to reach - the poorest, furthest from capital city etc – are rarely represented

Follow-up:

· Insufficient provision made for conducting follow-up with CSOs involved

· Failure to take into account likelihood of changes in government etc which could threaten sustainability of process

Source: McGee and Norton 2001, with reference to Coventry 1999, Richmond & McGee 1999, World Bank website (Guidelines and Good Practice for Civil Society Consultations), Tandon & Cordeiro 1998, Clark & Dorschel 1998. 

Conclusion

Despite the official UN mandate for civil society participation in CCA and UNDAF processes, efforts to implement it at the country level may be faced with a range of difficulties. Some of the obstacles identified here are structural issues for the UN to overcome and others relate to the unique limitations of the national context.

6. Recommendations

It is clear that there is still plenty of room for improvement in terms of civil society involvement in CCA and UNDAF processes. The following set of recommendations, directed towards both UN and civil society actors, suggest some initial steps to improve the breadth and depth of CSO engagement. 

6.1 Be clear about expected level of involvement

· At the outset of the process UN Country Teams and CSO representatives should agree upon a desirable and realistic level of participation, the methodology to be adopted, priority issues for discussion and the terms of engagement.

· To avoid false expectations, correct terminology should be used to refer to the input by CSOs. The term participation is often used far too freely and loosely, to refer to much more restricted levels of engagement, such as consultation or information-sharing. The levels of involvement outlined in section 3.6 should be used to ensure that the appropriate terms are used and misunderstandings avoided.

· Civil society involvement should not be an extractive process, but should provide opportunities for CSO advocacy messages to be expressed. 
· The UN should give full feedback to CSOs on the impact their inputs had on the substance of the final document. 
· Civil society should not simply be introduced to CCA or UNDAF processes as a showcase or to fulfil rhetoric. Richmond and McGee (1999) identify that national CSOs have felt this was the case in many Consultative Group and Round Table processes. 
6.2 Make CSO participation a UN priority and build commitment to it

UN Country Teams need to be convinced that involving civil society actors in the CCA and UNDAF processes is important and useful before they will prioritise it and design their planning schedules to include it. 

· Commitment to civil society involvement in programming procedures must be clearly demonstrated from the highest levels of management within UN agencies and the Secretariat. The CSO Advisory Committee to the Administrator of UNDP is one mechanism, which could play a role in raising the profile of civil society contributions to CCA and UNDAF and emphasising the strategic entry point that these processes provide.

· CCA and UNDAF Guidelines should be added to, with the help of civil society advisors, to place greater emphasis on the value of CSO involvement. 

· Regional Bureaux of UN Development Group agencies could take a more proactive approach to promoting civil society participation and building commitment to it at a country level. 

· Incentives should be developed to encourage UN staff to support effective and empowering civil society participation in programming and policy processes.
 These may be as simple as showcasing their country’s successes or as part of a competency based appraisal system (see 6.3).

· UN agencies should be encouraged to share their lessons learned about how to engage with CSOs throughout the UN system.

· The Synthesis of Resident Co-ordinator’s Annual Reports could adopt the thematic focus of civil society participation for one year, to raise awareness within the UN system of the importance and potential value of broadening participation in CCA and UNDAF.

6.3 Provide training and support to UN Country Teams

Country Teams need to be better resourced to facilitate civil society engagement in CCA and UNDAF processes. 

· UN staff should be trained in participatory methodologies through Country Team trainings at the UN Staff College in Turin. Expert CSOs, such as the Institute of Development Studies and other Participatory Rural Appraisal resource people should be used in this training.

· The generalised training package offered to Country Teams at the outset of CCA and UNDAF processes by UNDAF resource people should include an in-depth module on the facilitation of civil society engagement in the processes.
 This would give Country Teams the chance to debate the rationale for and issues surrounding civil society involvement, to gain knowledge of participatory process tools and good practise cases. 

· The skills required for facilitation of partnerships and multi-stakeholder participation should be given priority in recruitment of Country Team personnel, and in particular Resident Co-ordinators.

· Country Teams should be encouraged to document in detail the processes and tools used to facilitate civil society engagement in CCA or UNDAF, and to reflect upon their successes and obstacles encountered. 

· Good practise cases could be circulated internationally via the Regional Bureaux of each UN agency, Annual Reports of Resident Co-ordinators and the UN Development Group Learning Network. 

· Direct linkages, information sharing or exchange visits could be facilitated between Country Teams that are at different stages of CCA and UNDAF processes, so that those embarking upon the process might learn from past experiences.

6.4 Tools for civil society participation

· Concrete mechanisms and tools for facilitating civic participation in the CCA and UNDAF should be disseminated to UN Country Teams. These must not be viewed as a blue print, but should take the form of a flexible toolbox of practical methods and approaches specifically tailored to CCA and UNDAF processes. A wealth of resources on civil society participation already exist
 and could be used to inform this toolbox. 

· The approach to policy making developed through Participatory Poverty Assessments (PPAs), based on the local level realities of people living in poverty, should be applied to CCA and UNDAF processes. PPAs have been instrumental in many NHDRs - capturing the multi-dimensional character of poverty in analysis, building genuine local ownership of and commitment to development plans and augmenting the capacity of both staff and communities to address the situation in a collaborative way. 

· UNDP should be at the forefront of cutting edge thinking on participation and governance – funding research into innovative and radical models of people’s participation in policy making and programming.

6.5 Appropriate timeframes and resources

· Timeframes for CCA and UNDAF formulation set out in the Guidelines need to be generously extended from the 4 months and 12 weeks currently suggested, to at least double this, in order to support a full participatory process. 

· When designing their own programming timeframes, UN Country Teams should seek the advice of CSOs on the length of time required to implement a thorough process of civil society participation to the agreed level. It should be remembered that “Country Office planning will need to create adequate space for engagement that fits the timetables of CSOs, just as much as CSOs will need to accommodate the schedules of UNDP”.

· Sufficient time should be factored to enable CSO representatives to consult with their members, constituencies, and networks, to prepare and co-ordinate their inputs, and to plan this involvement into their broader work schedules. The World Bank estimates that in the case of consultative Country Assistance Strategies “planning should start at least three months prior to consultations, and participants should be invited two months ahead of time”.
 

· Without dedicated funding allocations participation is unlikely to occur. The UN System will need to make additional resources available at the outset of CCA and UNDAF processes, both at country and institutional levels. 

· Greater emphasis should be placed on the process aspect of CCA and UNDAF, rather than on simply writing a document within a set time. This should mean CSO involvement becomes less event-driven, moving towards being a long term, committed and mutually beneficial relationships between varied development actors.

6.6 Build commitment and capacity among CSOs

Many civil societies from poor countries currently contain limited capacity for research, analysis, advocacy and co-ordination. A targeted and well-resourced capacity building effort is required by the UN to help CSOs to develop policy analysis and advocacy skills. This should be factored into UN country programmes and budgeted for at the outset of the CCA process.

· CSOs should be invited into CCA and UNDAF processes on an equal footing with other development actors. The UN should, then, proactively disseminate drafts of the CCA and UNDAF, in local languages, in jargon-free and accessible styles,  and in plenty of time for CSOs to prepare their contributions.
 

· CSOs need more information on the mechanics of CCA and UNDAF processes and on the opportunities they present for CSO engagement. Civil Society Focal Points in UN Country Teams could play a proactive role here - by attending CSO network meetings at the outset of the CCA process, and outlining its potential usefulness to CSOs, both as an advocacy opportunity and as a resource to inform their own programming.

· The popular media could be used to raise awareness of the CCA and UNDAF among the population. 

· International NGOs could play a role in making micro-macro links and by raising awareness among national CSOs of their right to influence UN processes through the CCA and UNDAF. 

· Civil society representatives (both participating and non-participating) should be invited to assess the involvement of civil society in CCA and UNDAF processes.

· The right of CSOs not to participate should also be respected.

6.7 Maximise policy impact of CSO inputs  

· CSOs should be involved in CCA and UNDAF processes from the earliest stages of planning, prioritisation and identification of indicators, in order to maximise their influence of policy. UNDG’s Learning Network suggests that an Information Group should be established at the outset of CCA and UNDAF processes to assess the situation in terms of information access and to decide upon a methodology.
 This would be an appropriate entry point for key civil society actors to feed into the design phase.

· CSO participants should be involved in decision-making, rather than mere validation.

· CSOs should receive thorough feedback from the UN on the policy impact of their inputs, so that they may re-evaluate the value of the process to their own objectives.

· As far as possible links should be made between different national development programming processes, so as to minimise the demands made on CSOs’ time and to maximise the policy impact of their substantive inputs to CCA and UNDAF processes. 

6.8 Utilise civil society expertise

· Civil society representatives should be viewed as a potential resource and advisors to the UN at various levels. Fowler (2001) recommends that the model initiated by UNDP’s Administrator in the form of the UNDP-CSO Committee is replicable at multiple levels of UN agencies.

· At the country level national CSO representatives could form an advisory committee to the Resident Co-ordinator and Country Teams on civil society issues and facilitating participatory CCA and UNDAF processes. This group would advise on the design of the process and evaluate civil society engagement in it. 

· Civil society sources, such as development NGOs, research institutes, universities,  community based organisations and others, should be utilised in the data collection and analysis phases of the CCA. This would be further encouraged if there were more qualitative indicators which identified the multiple dimensions and experiences of poverty, introduced to the CCA Indicator Framework (see section 5.4). 

· Civil society expertise could be used in the formulation of tools for CSO participation in CCA and UNDAF (section 6.4), in the revision of the CCA Indicator Framework and in training UNDAF resource people in participatory methods through the UN Staff College (section 6.2). 

· CSO representatives with knowledge of the UN system, national development programming processes and participatory tools, should be given the opportunity to feed into international level reviews of CCA and UNDAF. A first step has been made by commissioning an NGO staff member to undertake this study, but other events such as the UNDAF Assessment Workshop ‘Princeton II’ held on 1-2 March 2001 which included civil society representatives could take place.

6.9 Develop accountability structures

· Systematic qualitative accountability mechanisms are required to report on levels of civil society engagement, including a set of minimum benchmarks for participation in CCA and UNDAF processes. Currently CCA and UNDAF documents make scant mention of civil society involvement. The Resident Co-ordinator’s Annual Report is one obvious mechanism through which reporting on the quality, depth and policy impact of CSO involvement could be improved:
  “The role of and collaboration with NGOs and other elements of public society should be included (in Annual Reports) ”.
 
· CSO participants’ perspectives on the quality of the process and its usefulness to them should be incorporated into reporting mechanisms.
· Staff performance appraisals could include criteria on facilitating civil society engagement with the UN. 
6.10 Inclusive and representative processes

The UN needs to ensure that ‘participation’ in CCA and UNDAF processes is of the highest quality and an appropriate depth. Table 4 outlines the main questions that need to be asked in order to keep a check on the participatory process and the following recommendations expand on these.

· The UN should recognise that consultation does not necessarily produce consensus, that CSOs hold a wide range of ideological views and represent different interest groups.

· CSOs must take their “reciprocal obligations in terms of their own accountability and legitimacy” (Fowler 2001, p.1) seriously and develop consultation and accountability mechanisms with their own constituencies. CSOs must also take responsibility to communicate with UN agencies, participating in a two-way information flow, if they expect to be involved in CCA and UNDAF processes.
· The UN System should look beyond national level CSO leadership and implement appropriate mechanisms to facilitate community level dialogue on the CCA and UNDAF, through participatory action research and broad based consultation.
· A deeper analysis is needed into who is being represented through participating CSOs and whether the voices of poor people themselves are being heard (see table 4 above).  The UN should ensure that a balance of representative CSOs, such as women’s groups, community associations, trade unions and others who work directly with affected communities are involved in national programming. Local and national interests should be represented and proactive efforts made to reach out to normally marginalized interest groups, such as poor women and indigenous groups.

· People with direct experience of the issues should be supported to participate in CCA and UNDAF. The example set by HIV/AIDS thematic groups in including HIV Positive people, is also applicable to other sectors. For example, young people could be invited to contribute on youth issues, homeless people to discuss shelter and poor women be represented on gender groups.

· CSOs should be free to select their own representatives to take part in UN consultation meetings.  Selection should be based either on special skills or their credentials as representatives of poor and excluded groups.

Table 4: Ensuring quality in participatory PRSs

Step 1: Analysis of country context

· Current policy context

· Participation context (openness, experience)

· Stakeholders, potential players

· Who is in a position to monitor quality?

Step 2: Quality questions to be asked

a. Who participates?


· Representativity?

· Inclusivity?

b. Which level of participation?


· Intensity?

· Control?

· Influence?

c. How is process facilitated?


· Information provision?

· Feedback mechanisms?

· Means for reconciling diverse views?

· Capacity building?

· Attitudes and behaviour of facilitators?

· Methods of facilitation?

d. Where in the process?

· Design phase?

· Implementation?

· Evaluation?

e. When do players participate?

· ‘Timelines’ of procedures?

· Duration/longevity of engagement?

· Sustainability?

f. For what?

· Impact on participants?

· Process accountability?

· Impact on policy?

· Impact on poverty?

Step 3: Feed back answers from questions into future design and management of PRS process

Source: ‘Participation in Poverty Reduction Strategies’ workshop, IDS, 22-23 February 2000, cited in McGee and Norton 2000

“Use of participatory methods in the research provided a different picture of local realities than would have been obtained by using conventional research methods. By making the people the central actors in the research process, light was shed not only on the complexity and diversity of their lives but also on diversity within the community. The research showed how women’s experience of poverty was different from men’s” 

Source: National Human Development Report Participatory Poverty Assessment for Shinyanga Region, Tanzania


6.11 Conclusion: using this study

It is clear from this preliminary desk review that some steps have been taken to broaden participation in CCA and UNDAF to include civil society actors, by both UN Head Quarters and Country Offices. The Secretary General’s reform process has opened up new spaces for CSO involvement in co-ordinated UN analysis and programming procedures. Guidelines for CCA and UNDAF provide a mandate for CSO engagement and good practise country examples add to this impetus. Obstacles to effective and full participation are both systemic and contextual, and, although the recommendations offered here do not address all of these, it is hoped that they will challenge the UN System and generate discussion. 

This study could be used as a tool both within the UN System itself and among government and civil society actors, to raise awareness of the potential for civil society participation in CCA and UNDAF processes. For CSOs this would help to address currently low levels of awareness, by informing them of the space being opened up through the CCA and UNDAF processes. For UN country offices and national governments, it would serve to increase knowledge of the UN’s rhetoric on the subject and of positive country experiences of civil society’s contribution to CCA and UNDAF processes.

This desk review has identified the need for further monitoring at the country level into the extent and impact of CSO participation in CCA and UNDAFs. This would need to gather the views of all national development partners on the quality of participation, obstacles and difficulties experienced and the policy impact of CSO contributions.  In the light of the recommendations made in this paper, significant changes will need to be made to existing CCA and UNDAF practises to further develop civil society participation. In the interests of transparency, good governance and poverty eradication, the level of participation and influence by civil society actors should be deepened and the voices of poor people proactively sought and supported. 

ENDNOTES

� 	UN System in Zimbabwe 1997, page 20





� 	In this report the understanding of the term CSOs is that used by UNDP: “CSOs encompass groups and associations which include, but are not limited to, non-governmental organisations (NGOs), people’s organisations, trade unions, co-operatives, consumer and human rights groups, women’s associations, youth clubs, the media, neighbourhood or community-based coalitions, religious groups, academic and research institutions, grassroots movements and organisations of indigenous peoples….CSOs express the interests and aspirations of people. They are citizens organised, united by common needs, interests, values and traditions and mobilised into many kinds of activity.” (UNDP 1999a,  � HYPERLINK http://www.undp.org/csopp/csobroch.htm ��http://www.undp.org/csopp/csobroch.htm�, accessed on 10/02/01)





� 	United Nations Office for External Relations 2001, page 1





� 	Mark Malloch Brown UNDP Administrator, quoted in UNDP 1999b, page 1 





� 	Ibid. page 3





� 	The UN Development Group consists of all UN agencies undertaking development activities, including: UNFPA, UNICEF, UNDP, WFP, IFAD, ODCCP, UNAIDS, UNCTAD, UNCHS, UNDESA, UNHCR, UNIFEM, UNOPS, the UN Regional Commissions and the Special Representatives of the Secretary General for Children in Armed Conflict.





� 	UN Development Group Office 2000a, page 1





� 	Girls’ education and poverty have been identified as key priority issues by the UN Development Group, so CCA and UNDAF documents are obliged to pay particular attention to them and report on national progress in relation to these international development targets.





� 	Fowler 2001, page 6





� 	In 1997, as a direct outcome of the Secretary-General’s Programme for Reform (Action 10 a) the UN Development Group launched an UNDAF Pilot Phase involving 18 countries. See UN Development Group Office 2001, Annex 3 - UNDAF Chronology.





� 	United Nations 1999b, page 4





� 	United Nations 1999a, page 4





� 	United Nations 1997, General Assembly Resolution 53/192, 1997, para 30





� 	United nations 1999c, page 2





� 	UNDAFs for Zimbabwe and Vietnam are such examples. 





� 	CCAs for Rwanda and Mozambique are such examples.





� 	United Nations System in Rwanda 1999, page 1





�   United Nations 1999b, page 15





�  	United Nations System in Namibia 2000, page 16





� 	UN Development Group Office 2001





� 	United Nations System in Rwanda 1999, page 1





�    Holland and Blackburn 1998, page 193





� 	Interview with Siv Tokley, Evaluations Office, UNDP, 02/02/01





� 	United Nations Development Group Office 2001





� 	Bill Musoke, UNFPA Representative for Nepal, quoted in  United Nations System in Nepal 2001, From Assessment to Action: The UN System in Nepal, January, page 21





� 	Correspondence with Fernando Hiraldo del Castillo, Program Officer, UNDP Haiti Office, 21/02/01





� 	United Nations 1999b, page 11





� 	ibid. page 11





�	For the Common Country Assessment in Rwanda, 1999-2000, thematic groups operated on: gender; child protection; HIV/AIDS; health, nutrition, water and sanitation; population; poverty reduction and economic management; education and training; resettlement and reintegration; food security; environment; governance, justice, human rights and national reconciliation.





� 	Interview with Stephen Browne, ex-Resident Representative to Rwanda, UNDP, 1998-99, 30/01/01





� 	United Nations 2000b, page 17





� 	Ibid. page 19





� 	Abraham R. 2000 





� 	Christian Aid 2000





� United Nations System in Vietnam 1998





� 	Sources: INTRAC/UNDP 1996, World Bank 1996a and World Bank 2001, � HYPERLINK http://www.worldbank.org/participation/ll.htm ��http://www.worldbank.org/participation/ll.htm�, accessed 15/02/01





� 	McGee and Norton 2001, page 65.





� Adedeji 2001, page 21





� 	Examples of such processes are Poverty Reduction Strategy Papers (PRSPs), The World Bank’s Comprehensive Development Framework (CDF), UNDP’s National Human Development Report (NHDR), government/UN Country Strategy Notes, UNDP convened Round Table donor meetings, World Bank convened Consultative Group donor meetings, as well as individual strategies by all bilateral donors.





� 	UN Development Group Office 2001, page 1





� 	Ibid., page 1





�	For a discussion of UNDP’s role in facilitating civil society participation in Consultative Group meetings, see Richmond and McGee 1999.





� 	UNDP Resident Representative for Haiti, letter to Regional Bureau for Latin America, December 2000





� 	In his commentary on UNDP’s engagement with CSOs, Fowler (2001) argues that the equivalent concentration of influence in the hands of UNDP’s Resident Representative is detrimental to civil society’s inclusion.





� 	See General Assembly Resolution 53/192, February 1999,  point 18





� 	Abraham 2001, page 2





� 	United Nations 1999a and 1999b





� 	The DGO’s UNDAF Status Report of 26 January 2001 remarks that most CCA and UNDAF processes are taking much longer than originally recommended in the Guidelines.





� 	United Nations System in Guatemala 2000, Common Country Assessment for Guatemala, May, page 4 





� 	The Synthesis of the Resident Co-ordinator Annual Reports 2000 identified 12 countries that reported using consultants for the CCA exercise (United Nations 2000b, p.12).





� 	UN Development Group Office 2000a, page 17





� 	Fowler 2001, page 10. 





� 	This is proposed by Fowler, with respect to the UNDP’s Administrator’s suggestion in The Changing UNDP, of 3 May 2000 (Fowler 2001).





� 	The Synthesis of Resident Co-ordinator Annual Reports have a different thematic focus each year, but has thus far been on substantive rather than process issues. DGO staff suggested civil society participation could be one such focus (Source: interview with Herve Lecoq, DGO, 31/01/01). 





� 	In March 2001 there were 70 UNDAF resource people and approximately 1500 UN staff had received this training in 42 Country Teams. The training package they offer is in the process of being developed to include in-depth modules on specific topics (United Nations Development Group Office 2001).





� 	Such resources are McGee and Norton 2000, World Bank 1996b and 2000.





� 	Fowler 2001, page 10





� 	Bain and Gacitua-Mario 1999, page 54





� 	See Richmond and McGee 1999, pages 18-19





� 	United Nations Development Group Office 2000a





� 	The UN DGO’s ‘Guidance Note on Resident Co-ordinator Collaboration with Civil Society’ calls upon Resident Co-ordinators to give a more in-depth account of civil society involvement through these reports.





�  	United Nations 2000b, page 31


 


� 	McGee and Norton 2000





� 	Researcher for participatory poverty assessment, Shinyanga region, National Human Development Report for Tanzania (United Nations Development Programme 1998, pages 73-74).
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Civil Society Team, BRSP/BDP





(  Study on CSO Engagement in Key UN Policy Processes (


CCA/UNDAF





I. 	Background and Overview:





The Civil Society Team of BRSP/BDP intends to prepare and/or commission a series of papers on UNDP’s engagement with civil society in a variety of policy processes at local, national, international level.  These papers will assist at providing a compendium of lessons, approaches, and other strategies for improved UNDP/CSO relations. The generic focus of these papers will examine how UNDP can enhance its institutional capacity to partner/engage more effectively with civil society organisations on policy-related matters.





The content of the first such paper will focus on the role of how UNDP (and other UNDG agencies) has engaged thus far with civil society in the Common Country Assessment (CCA) and the United Nations Development Assistance Framework (UNDAF) process, and make recommendations on how that engagement should be strengthened.  From a substantive perspective, the process of the CCA/UNDAF affords an important opportunity for establishing country level development dialogue and policy programming across a broad range of actors: Government, Civil Society, donors and the private sector.  It is significant for a number of reasons:





It is the first truly UN system-wide instrument for collective analysis and prioritisation of national development issues for co-ordinated programming and impact. 


At stake, and perhaps even more important than the documents produced, is the process that is launched and the contribution it can make to building an enabling environment and broad based partnerships that will sustain equitable people-centred development. The point here is that the CCA/UNDAF should not be viewed simply as an instrument which civil society can help make more relevant and effective in a given national context. 


Each of the agencies and organisations of the UN system brings to the CCA/UNDAF process a history of relationships with different actors of civil society, with varying degrees of intensity and engagement. The opportunity to capitalise on this cumulative knowledge base in the context of the CCA/UNDAF is clear. The question is how best to capture the UN system-wide learning and make it available for building effective engagement and partnership with civil society.





Purpose:





The focus of this study will be to examine UNDP’s role, as the lead UN co-ordinator in the UNDAF/CCA, in facilitating civil society involvement in this process.  This will not, however, be at the exclusion of assessing the functions of other UN agencies given the UNDAF is an interagency exercise. 





Given the importance and value of undertaking an above-mentioned review of the UNDAF/CCA, a consultant, Ms. Jennie Richmond of Christian Aid-UK, has been identified to prepare the overview study.  Ms. Richmond has been the lead researcher and/or author of several analytic assessments of CSO engagement with bi- and multi-lateral agencies including the report, “Who’s Round the Table”, a study on NGO participation in Round-Table mechanisms.  Given the depth of the proposed study, the assignment would involve approximately 15 working days over a period of two months





III.	Tasks:





In order to complete the assignment, the following tasks would involve: 





Literature review of policy guidelines governing CCA/UNDAF.  These guidelines include GA Resolution 53/192, ACC Statement 1999/7 and Guidance Note, ECOSOC Resolution E/1999/6, the CCA and UNDAF guidelines themselves as well as associated technical documents.  Other forms of a literature review may be required.  For example, DESA is currently undertaking a review of UN country-level activities that may be complimentary to the consultants study.


Preliminary desk review of CCA/UNDAF completed to date.  Currently, over 57 CCAs have been completed.  Subsequently, a thorough review may not be feasible.  It will, however, be necessary to obtain a broad understanding of CSO-related activities undertaken at the national level.


Submission of an annotated outline of the overview study. 


Telephone/email interview with involved UNDP staff at HQ and in the field, other UN agencies involved, and CSOs engaged in the process -- design, implementation and monitoring. 


Analysis of country case studies received. (Note – these will be conducted independently from this study and should be seen as a separate exercise with a belief that they will contribute greatly to the content/analysis of the larger study).


Comparative analysis of the UNDAF/CCA with other national level policy mechanisms (i.e.- CG, RT, PRSP) that propose to involve CSOs.


Preparation and submission of an overview study based on the agreed-upon annotated outline, including recommendations of how to deepen CSO engagement in the process of the UNDAF/CCA.   





IV.	Audience:





As the Common Country Assessment (CCA) and the United Nations Development Assistance Framework (UNDAF) are essential tools for the Resident Co-ordinator system to translate the broad objectives of the UN into operational results, the principal audience for this document will be two-fold: i) staff of UN Country Offices and ii) the general public. The secondary audience for this publication will be other bi-and multi-lateral agencies, government officials interested in partnering mechanisms and improved engagement with civil society organisations.





V.	Deliverable Products:


Annotated Outline 


Literature review 


Consultations 


Drafting of initial overview study


Revisions based on comments received  


Submission to the UNDG and CSO Committee 


	


	








1
15

