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Abstract 

This essay aims at presenting an elaboration on the potential linkage between participation and 

legitimacy in the case study of Lichinga municipality. Another objective is to explore whether 

participation increases perceived legitimacy, or if Lichinga’s residents just participate in legitimate 

activities. 

One can observe differences in electoral participation on the national and municipal level in 

Mozambique. The first national elections saw a strong voter turnout that plummeted over the years. 

Contrariwise, municipal turnouts started very low and increased substantially although they differ 

remarkably from another. Municipalities are a result of decentralisation reforms implemented since 

the end of Mozambique’s civil war. While Western organisations often consider decentralisation as 

an universal recipe for transitions to peace and democracy, decentralisation from above often sees 

low support from the population (Öjendal & Dellnäs, 2013:13). This assumption and the contrasting 

participation patterns evoke the question: Which factors have an impact on participation for people 

in Lichinga municipality? 

This essay is the result of a qualitative field study in Lichinga municipality, in April 2016. Data was 

collected in semi-structured interviews with key informants, residents, government officials, 

organisations and civil society groups in Lichinga, complemented with (participatory) observations. 

Complementary data on backgrounds or from experts was collected in additional interviews in 

Maputo and by means of a desk study.  

A twofold approach with deductive and retroductive points of departure, with the underlying 

assumption of a link between participation and legitimacy in connection to the lower than average 

election turnouts in Lichinga, guided the fieldwork and data analysis. Participation was analysed 

according to different spheres and implications concerning patterns were noted. The legitimacy of 

the municipality was assessed with help of the theory of institutional pillars (Scott, 2014). 

Our results indicate, that the most prevalent rationale for participation can be seen in direct 

incentives or problem solving. Local residents appear to rely on the extended family, traditional 

authorities, and social networks to solve problems, while the municipality seems to have no real 

position. The analysis of the municipality indicates a low legitimacy mainly due to shortcomings in 

service provision. Areas the municipality could utilise to increase legitimacy and participation are 

seen in the support of ‘self-mobilised’ citizen groups and engagement of ‘self-excluded’ citizens. 

 

Keywords: Legitimacy, Participation, Decentralisation, Local, Mozambique, Lichinga, Neo-

Institutionalism, Institutional Pillars, Municipality  
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Chapter I – Introduction 

Democratisation and decentralisation, are among the Western blueprint solutions for 

development and peace processes (e.g. UN DESA, 2010), as decentralisation towards local 

democracies is considered by some “the embodiment of democratic consolidation” 

(Öjendal & Dellnäs, 2013:12). In the context of a developing African country, both 

concepts may be foreign and seen as externally introduced with questionable relevance 

when considering the local preconditions. Decentralisation processes imposed from above, 

by donors and peacebuilders, can often lack demand from the grassroots level and show 

lower levels of citizen participation in politics, which heightens the risk of ‘elite capture’ 

(Öjendal & Dellnäs, 2013:13). On the local level, other values and needs than democracy 

and participation may have greater importance. This might have implications for the 

perceived legitimacy of leaders and institutions.  

Mozambique – having experienced civil war until 1992 and being considered a Least 

Developed Country since 1988 – has undergone both democratisation reforms that lead to 

the current political system, and decentralisation efforts. These decentralisation reforms, 

introduced within a World Bank programme and on pressure from international donors, 

included the establishment of municipalities as local institutions with responsibilities 

concerning local economic and human development (USAID, 2010a:4). 

In line with the democratic reforms at that time, the municipalities were crafted as 

democratic entities with elected assemblies and presidents. However, in the first municipal 

elections in 1998, less than 20% of the electorate took the opportunity to take part (CPDG, 

2013:2). Contrariwise, the first national elections in 1994 experienced a turnout rate of 

nearly 90% (International Idea, 2016). This difference gives rise to the question, why some 

decided to take part in national elections and not in local ones. The turnout rates in national 

elections first declined strongly and then stagnated below 50% (International Idea, 2016). 

However, the rates in municipal elections increased to around 45% on average, with a 

remarkable range of 44 percentage points, in 2013 (Hanlon, 2013:10, 15, 16). Seeing these 

differences in turnout rates between the different municipalities as well as the difference 

between earlier and recent national and local elections, the question ‘What influences the 

decision to take part in elections?’ is very interesting. 

One possible explanation is that people only participate in structures they accept or, in 
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other words, consider legitimate. As mentioned above, Öjendal & Dellnäs, 2013, indicate 

that decentralisation reforms demanded from the grassroots level can build on more 

support from the population and that imposed decentralisation could have a detrimental 

impact on participation (p.13.). Thus, Öjendal & Dellnäs imply a link between demand, 

acceptance and participation. Setting out from this point of departure, this essay aims at 

investigating the possibility of a link between perceived legitimacy and participation by 

means of a case study of the municipality of Lichinga. Using a retroductive and deductive 

logics of inference, the analysis of patterns in participation and bases of legitimacy will 

hopefully provide insight for policy makers concerned with legitimacy and participation, 

and knowledge for theory crafters, who can draw implications for the linkage between 

perceived legitimacy and participation and possible third variables which can have an 

impact on both. 

1. Background 

Mozambique has been in a process of democratisation and decentralisation since the end of 

the civil war between Mozambique’s government – led by Frelimo, the liberation 

movement which took over after the war of independence – and the opposition movement 

Renamo1, an armed group that transitioned into a political party after the war. With the 

peace accord in 1992 and the following elections, a multiparty presidential system was 

established.  Frelimo was able to maintain its strong position as the governing party on the 

national level (USAID, 2010a:3), while the opposition consisted of Renamo and later 

MDM. Smaller parties had only regional success. Only Frelimo, Renamo, and MDM have 

parliamentary seats in the current mandate period (CNE, 2014). 

The institution of municipalities was established in 1998 as part of the decentralisation 

process. These municipalities were supposed to be autonomous entities with set 

responsibilities in local development and service provision and were largely the result of 

pressure from the donor community in the context of a World Bank programme (USAID, 

2010b:2). The funding of the municipalities comes mainly from the central government 

and international agencies (Forquilha, 2014) as well as from revenue from local taxes and 

fees the municipalities are allowed to raise (USAID, 2010a:6). 

                                                 
1
 The Mozambique National Resistance (MNR) which later became RENAMO, was created by the 

Rhodesian Central Intelligence Organisation (CIO) as ““eyes and ears” for CIO in Mozambique” (Flower, 

1987:xiv-xvii). 
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Like referred to above, the first municipal elections in 1998 saw a voter turnout of less than 

20% (CPDG, 2013:2). There has been a clear increase in the turnouts for local elections: 

27% in 2003 (ibid.:3) and 46% in 2008 (Hanlon, 2008:14) with even higher rates in by-

elections (CPDG, 2013:3). In the most recent local elections, which were boycotted by 

Renamo, turnout averaged at 45% (Hanlon, 2013:16). Despite the Renamo boycott, turnout 

rates were not significantly lower in 2013 than in 2008. The general increase in turnout 

suggests a higher recognition of this institution than in the early years. However, the 

turnout rates vary considerably between the different municipalities from 26% in Nampula 

to 70% in Nhamayábue (Hanlon, 2013:10, 15). In line with the earlier reasoning, the 

recognition of municipalities could vary widely as well. Noticeable differences in turnouts 

occur even inside provinces, with a range of 23 percentage points in Niassa. Ranking 7 

percentage points below the national average and lowest in Niassa (Hanlon, 2013:16) and 

with a slight decrease in turnout from the previous elections (from 40.5% in 2008 (Hanlon, 

2008:14) to 38.2% (Hanlon, 2013:16) indicating stagnation, the municipality of Lichinga is 

an interesting case study on the legitimacy of the new institution2 called municipality.  

2. Research Gap and Objective 

As has been elaborated above, the decentralisation process in Mozambique is ongoing 

since the 1990s and the municipalities as the newest institution in the state apparatus have 

been introduced nearly 20 years ago. Being part of a World Bank programme on state 

reform, the demand for this institutions did not come from the local population but rather 

from international donors. Municipalities have been assessed by several donor 

organisations and consistently found to have low capacities and limited support from the 

population in terms of taxation (USAID, 2010a/b, World Bank, 2009/2011). Considering 

Öjendal & Dellnäs’ claim that decentralisation from above cannot necessarily build on 

support from below, this development is not completely unanticipated. Contrariwise, the 

election turnouts in municipal elections have been rising while the national rates declined 

indicating growing support for the institution. However, there is little academic research 

assessing this increasing support. Few academic researchers focus on the topic of 

municipalities and their legitimacy in Mozambique and most of the scarce literature is 

written in Portuguese, which complicates the access for the international research 

                                                 
2
 In this essay, the understanding of the institution municipality encompasses more than the organisational 

structure of the administrative unit in Lichinga. Common activities for all people living in that unit, like 

elections and participatory planning, are considered part of it, as are the local taxation and fee regime and all 

the other aspects of local governance. 
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community. Consequently, there is a lack in academic research published in English on 

municipalities in Mozambique. Furthermore, there is very limited literature on 

participatory patterns in Mozambique and Lichinga in particular.  

This essay aims to produce insight into the relation between patterns of participation and 

the legitimacy of an institution, namely the municipality of Lichinga. One aspiration is to 

generate knowledge about the local motivations for and priorities in participation in 

activities and structures. A second objective is to assess the legitimacy of the municipality 

from a local perspective. Thirdly, we want to create a better understanding between the 

assumed relation between participation and legitimacy. This relationship was pointed out 

by Rousseau who claims that participation is essential to the legitimacy, at least when it 

comes to justifying state laws.  Accordingly, Habermas claims that “people's participation 

in the justificatory processes of deliberative democracy is necessary for rational-legal 

legitimacy” (both in Peter, 2016). Booth & Seligson (2009) provide some insight into the 

legitimacy-political participation in South American countries. However, we could not find 

any English research on this relation for municipalities in Mozambique. 

Based on these objectives, the research questions are: 

1) How can we understand the perceived legitimacy of Lichinga municipality from the 

local perspective? 

2) Which factors have an impact on participation for people in Lichinga municipality? 

3) What implications can be drawn from participatory patterns for the municipality 

and the legitimacy thereof? 

Based on the answer to these questions, implications will be drawn concerning the 

theoretical assumption that the lower legitimacy is connected to lower participation.  

3. Methods & Analytical Framework 

As will be elaborated upon in two separate chapters, this essay makes use of qualitative 

data in order to allow for an analysis of participation and its impact on the municipality’s 

legitimacy, based on Scott’s (1995, 2001, 2008, 2014) concept of institutional pillars.  

This essay is based on data collected during four weeks of field work in Lichinga 

municipality in Northern Mozambique. The main method of data collection was semi-

structured interviews conducted with groups and individuals, the interviews occasionally 

included questions concerning time lines. Interviewees were initially identified by a local 
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research contact and, in the later stages, with the snowballing technique. Main limitations 

were the language capacities and the limited experience within the research team3. 

The analysis of the research findings is twofold. First, findings regarding patterns and 

motivations for participation are presented in three spheres: public, economic, and social. 

These findings are then revisited in an analysis of legitimacy firmly based on a neo-

institutionalist perspective. Scott’s three pillars of institutions – regulative, normative, and 

cultural-cognitive – were identified as a suitable framework for the analysis of the data and 

to develop an answer to the research questions. In a concluding step the findings from our 

analysis are interpreted concerning their implications for the assumed link between 

participation and perceived legitimacy. The logic of inference is, as mentioned, twofold: 

since we start from the theory of institutional pillars to assess a single case, the deductive 

approach is evident. However, since we assume a general linkage between participation 

and perceived legitimacy and look for possible third variables in the causal connection, a 

retroductive approach, in line with Sinkler (2011), is observable as well. 

4. Ethical Considerations 

In writing this essay, we intend to do as little harm as possible. Since the data collection 

included extensive contact with the respondents in Lichinga, we already interfered with 

their lives and this essay should not have any negative impact on them. Hence, we choose 

to use an anonymised way of dealing with the information gathered in interviews. Only 

those, who were talking to us in official capacity can be directly identified by reading their 

statements and the list of people contacted in Appendix 1. However, people might be 

recognisable by their statements to those who know them. 

Another ethical consideration we followed in the course of the research, was to establish 

the context of the research work as taking place as part of a degree project at Linnaeus 

University. We tried to make clear that the information provided by the respondents would 

be used in the final essay. However, while some of the respondents clearly understood what 

this implied, we are sure that others did not. We are aware of this problem and tried to limit 

its implications with an anonymization process explained in Chapter II. 

                                                 
3
 See Limitations & Delimitations. 
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5. Structure 

After elaborations on the methodology and implications thereof, this essay will present a 

literature review on participation and decentralisation both from a general perspective and 

for Mozambique in particular. Subsequently, the motivation for choosing the analytical 

framework for legitimacy will be presented before introducing Scott’s theory of three 

pillars of institutions. The following section is introducing the context and organises the 

findings of participation into the public, economic, and social spheres before drawing 

implications for patterns of participation. An analysis of the municipality’s legitimacy 

according to Scott´s regulative, normative, and cultural-cognitive pillars, is then conducted 

in the following chapter. Lastly, we will answer the proposed research questions in order to 

fulfil the objectives we introduced in the sections above. The two chapters on participation 

and legitimacy stand explicitly apart from another since it is the aim of this essay to 

provide insight into both aspects on their own. The final chapter then aims at producing 

evidence on how the two aspects are linked in Lichinga municipality. Although there will 

be cross references in the two chapters, they stand on their own.  
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Chapter II – Methodology 

1. Methodological Approach 

This essay aims at elaborating on the potential causality between participation and 

legitimacy, and to explore the variables of whether participation increases perceived 

legitimacy, or if people just participate in legitimate activities. We use a retroductively and 

deductively inspired approach which considers the possibility that a link between 

perceived legitimacy and participation has an impact on public participation. Following 

Sinkler’s (2011) explanation: “Retroduction... [includes] how we establish multiple 

plausible explanations for a single outcome based on an ex-post observation of an event. 

[R]etroduction usually does involve some assumptions derived from past observations.” 

(p.7). The assumption related to our point of departure is the link between participation and 

legitimacy in connection to the lower than average election turnouts in Lichinga referred to 

above, and the limited tax base suggested by USAID (2010a:21). Following this general 

observation, this research will make use of the assumption that participation is higher in 

contexts that are perceived as more legitimate by the local population. 

Inspired by the congruence analysis method, we will look at the suggested link between 

participation and perceived legitimacy and how this might explain ‘limited participation’ in 

Lichinga. According to Sinkler, this method follows a retroductive mode of inference 

which allows to look how true different assumptions of a theory in particular case are. It is 

not concerned with finding the “‘ultimate’ cause of an outcome we want to explain” 

(2011:18) but with providing a more complete explanation. Using an assumption, is in 

accordance with George & Bennett’s stance on the use of the congruence analysis method. 

They state, that the investigated assumption “may be formulated or postulated by the 

investigator for the first time on the basis of a hunch that it might turn out to be important” 

or in “well-established theory” (2005:182). Since there is a close connection to theory 

testing, this essay is furthermore deductive in nature. Especially the aspects surrounding 

the institutional pillars will be more deductive than retroductive. According to Sinkler, 

deductive logic implies that if all the assumptions are fulfilled the connection made has to 

be true (2011:6). Since, we do not want to make the strong claim participation is 

determined by and determines the legitimacy of a decentralised public institution, we 

consider third or intermediary variables as equally probable for the determination of the 

legitimacy, participation and general success of decentralisation reforms. Some of those 
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possible third variables are introduced in the Literature Review. 

As our research deals with a single case study, some elaboration on the selection is in 

order. In regards to voter turnout, Lichinga seems to be a typical case. This is due to most 

municipalities having election turnouts below 50% and, according to research done by 

USAID, limited capacities regarding taxation. Hence, using Bryman’s argument, Lichinga 

could be used to “exemplif[y] a broader category of which it [the case (authors note)] is a 

member” (Bryman, 2016:62).  

Representing an exemplifying case, the choice of this specific case was motivated as well 

by convenience. We chose this specific case as we got the opportunity to do research in 

Lichinga municipality, in collaboration with a local contact and under supervision of two 

researchers with extensive experience in Mozambique. While we bear in mind that the 

choice of the case has certain implications for the validity and reliability as well as 

de/limitations of our research, we consider the choice of Lichinga municipality as 

reasonable. 

2. Methods of Data Collection 

During the four week field study in Mozambique, we spent most of the time in Lichinga 

and had direct access to our interviewees and partner institutions. Being on site also 

contributed to a better understanding of the local people's everyday lives, their 

preconditions and struggles.  

Prior to the time spend in the field, we used existing literature on municipalities, 

democratisation, and development in Mozambique in order to gain some understanding of 

the context and current local discussions. These preparations were instrumental to 

anticipate potential problems for our fieldwork, and to prepare preliminary interview 

guides. After the field research, a complimentary desk study was used in order to create a 

contextualisation of the data gathered in Mozambique. 

The main method of data collection was semi-structured interviews, both with individuals 

and groups, where key informants (Woodhouse, 2007:165) were interviewed. Additionally, 

one focus group-style interview was conducted. Narrated timelines were used to portrait 

the situation before and after decentralisation started, in particular before and after the 

introduction of municipalities. In this context, other participatory methods, like transacts 

and observations, were used in order to understand the broader environment of the research 
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object.  Although interview questions were partly prepared prior to the interviews, the 

knowledge of the interviewees was integral in order to formulate the relevant questions. 

Consequently, the interview guides mainly contained introductory questions towards 

different themes while follow-up questions depended on the conversation. 

The selection of interviewees started with the help from our local contact person. Starting 

with a list of initial contacts and interviewees, we proceeded with a snowballing process 

(Mikkelsen, 2005:193) to procure further interviewees. Our supervisors and their contacts 

were instrumental in this process, since they recommended and selected certain 

interviewees for us. Key informants (Mikkelsen, 2005:172) were identified and 

interviewed on behalf of their organisations, associations, parties, groups, and 

communities. Civil society groups, non-governmental organisations, activists, traditional 

and formal leaders, as well as ordinary residents members of local groups and committees, 

were interviewed, too. Interviews were conducted both in individual setting and in groups.  

Due to its basis on interviews, the raw data collected is loaded with personal views of the 

interviewees.  The data is not representative in any kind of the statistical term and only 

mirrors the opinions voiced in the interviews. We have, however, aimed at arriving at some 

degree of saturation and made use of triangulation in order to verify our findings across 

several interviews. 

Individual interviews referred to in this essay, are coded with ‘Ix’, x representing the 

number. The same logic applies to group interviews ‘Gx’ and the focus group ‘Fx’. This 

practice anonymises our respondents and protects their identities, especially in contexts 

where they made comments or disclosed information that could be interpreted as sensitive. 

When referring to an interview conducted with representatives from NGOs, the NGO is 

quoted on their behalf. Officials of the province, the district, and the municipality are 

referred to with the code, although they are clearly recognisable and sometimes referred to 

by their position. The same applies to traditional leaders. Names of private persons are 

fully protected. A list with the coding will be presented to the examiners only, while the list 

of people contacted can be found in Appendix I. 

Throughout the field research, a total of 50 interviews (group and individual) were 

conducted and not all of them are quoted or used in this essay. This is due to certain 

overlaps in content and not because we want to conceal information contradicting our 

claims. We are however sure that we missed out on important information that was hinted 
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but not explicitly disclosed in interviews so we were not able to use it. As the field study 

was conducted together with two other research teams with separate topics, situations 

occurred where we were taking part in interviews not directly related to our topic. Hence, 

the data from those interviews, mostly concerned with agriculture and household 

sustainability, has not been used to the same extent.   

3. Limitations & Delimitations 

The first and most prevailing delimitation is the geographical location of Lichinga 

municipality. Interviews were, however, conducted with respondents who work in more 

than just the municipality’s territory, so that information concerning the district often came 

up in the interviews and was utilised in this essay. Furthermore, the limited time spent in 

Mozambique and Lichinga is to be seen as a delimitations. An extended timeframe for the 

research would have allowed for follow-up interviews as well as more interviews, both in 

terms of amount and diversity.  An additional time delimitation occurred due to our 

decision to submit the essay on the first opportunity which allowed for only four weeks for 

writing the essay.   

As the snowballing method was used for interviewee generation, the representativeness of 

interviewees could be seen as a delimitation. In cases when local representatives were 

asked and trusted to select suitable interviewees for particular purposes, the selection 

process relinquished a certain degree of control. This lack of control was anticipated. 

The main limitations for the research are held within the research team itself and is based 

both on the lack of experience in field research within the context of a developing country 

and the absence of any command of Portuguese or any of the local languages. As a 

consequence, the use of interpreters was essential. They translated from Portuguese to 

English and, occasionally, from local languages to Portuguese and from Portuguese to 

English. The continuous use of translations and the dependence thereon has most certainly 

affected the research outcome due to our inability to understand the nuances in the 

language and expressions after translations.  

Furthermore, our own points of view and pre-understandings and the resulting biases limit 

the scope and neutrality of our research. The biases and opinions of the respondents do 

limit the research further. Due to our lack of experience and knowledge of local relations, 

this has an impact on the findings. 
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A final limitation, with strong implications for this essay, is the fact that our limited 

experience led to mistakes in data collection during the field work. This made it necessary 

to change the methodological approach towards the use of the data and towards the scope 

of the research. 

4. Validity & Reliability 

The methodological approach used in this study has several impacts on the reliability and 

validity of the results. Starting with external validity, or generalisability, it is important to 

note that, due to the single case study design, generalisability is not given (Bryman, 

2016:62). Internal validity, or credibility, was mainly aspired to by using triangulation of 

responses (Mikkelsen, 2005:197) but as mentioned afore, the interviewee selection will 

have had detrimental effects on the credibility. Since the research team consisted of two 

people, internal reliability (Bryman, 2016:384) was strengthened by the fact that the 

statements and conclusions made in this essay have been discussed. External validity on 

the other hand is limited by the fact that the situation in Lichinga is already different from 

the time when we conducted the research because the president of the municipality has 

been arrested4. Hence, certain perceptions and opinions of (key) respondents might have 

changed. Like mentioned previously, the effects of snowballing may have had some impact 

on the representativeness of the selected interviewees. Furthermore, authorities organising 

the interview meetings could potentially have steered the selection of interviewees for our 

sessions into a, for them, desirable direction.  

Regarding confirmability (Bryman, 2016:386), we have tried to keep the influence from 

our own perceptions and biases as limited as possible. However, we are certain that they 

had an impact on the way we interpreted the analytical framework and the responses of 

interviewees. 

  

                                                 
4
 AIM 2016, Gasolina 2016, see the later discussion in the Analysis of Legitimacy. 
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Chapter III – Literature Review & Analytical Framework 

This chapter will provide an introduction into the core concepts used in this essay as well 

as an outline of the theoretical framework that underlies the analysis. The first section in 

this chapter will provide a review of existing literature on participation, decentralisation 

and democratisation both in general and for the case of Mozambique. Due to space 

constraints we cannot go as much into detail on all aspects as we would have liked. Hence, 

some authors will be presented in more detail while others will just be mentioned and 

grouped by their positions towards the topics. The second section will then explain which 

theory is used in analysing the legitimacy of the municipality, the reasons for choosing this 

particular frame and how the analytical framework is adjusted to the fit the purpose of this 

essay. 

1. Literature review 

This section is divided into two sub-chapters dealing with the two main strands of literature 

used in the preparation and evaluation of the field study in Lichinga municipality. The first 

section deals with the existing literature on the concepts used in our study in general: 

participation, decentralisation, and democratisation with an emphasis on the African 

continent and developing countries. 

The second section focuses on decentralisation in Mozambique and the capacities and 

challenges of municipalities. It is largely based on what O’Laughlin calls grey literature, 

documents like policy reports by international donor organisations (2007:135) that are not 

peer-reviewed, although some scholarly material in the form of books or essays is 

available.  

a) Literature on Participation and Decentralisation in General 

There is a rich literature on participation, decentralisation and democratisation in a context 

of African countries and developing countries in general. 

Cornwall, in her 2008 article Unpacking “Participation”: models, meanings and practices 

aims at a definition of participation and the impacts of surrounding circumstances. 

Cornwall uses Pretty´s (1995) work on typologies of participation which contributes with a 



Chapter III – Literature Review & Analytical Framework  

1. Literature review  

13 

 

more concrete description of each type of participation and its characteristics. For the 

specific context of Lichinga and political participation, three of Pretty´s types are of 

interest: ‘passive participation’, ‘participation by consultation’ and ‘self-mobilisation’. 

According to Cornwall, ‘self-mobilisation’ refers to people taking initiative independent 

from outside organisation in order to change a situation. The participants make contact 

with outside organisations in order secure resources for their activities (2008:271). 

‘Participation by consultation’ exists when decision makers consult people without being 

bound to the consultation results, in ‘passive participation’ participants are simply 

informed about a decision that has already been made (ibid.:272). Further elaboration on 

these typologies can be found in Appendix 2 taken from Cornwall (2008:272). 

Furthermore, Cornwall questions the relation between empowerment and participation and 

how the two may influence each other: if empowerment is equal to a ‘do-it-yourself’ 

approach, there is a risk of governments abandoning their responsibilities and people 

reacting to a higher level of engagement with resistance rather than enthusiasm (ibid.). 

Another issues lies within the initiator of pushes for more participation: contrasting results 

can be seen depending on whether the space is created by people themselves, or if it is 

facilitated by those who want the people to engage (ibid.:275). This statement reminds of 

Öjendal & Dellnäs claim concerning demand for political space and decentralisation from 

above or below (2013:13) which was presented in the introduction. Another author 

concerned with participation and its relation to empowerment is Arnstein (1969). In her 

article A Ladder of Citizen Participation Arnstein is discussing the various forms 

participation may be recognized in and how it can greatly vary between being an empty 

ritual to making a genuine difference (1969:2). The different levels of participation are 

illustrated in a ladder ranging from the lowest level of citizen participation, manipulation, 

to the highest, citizen control (ibid). The ladder provides a more nuanced picture of citizen 

participation in contrast to the idea of a being or not being thereof.  

Cornwall introduces Farrington & Bebbington’s (1993) idea of two types of participation: 

‘deep’ or ‘wide’. A broad, inclusive participation, which Farrington and Bebbington refer 

to as ‘wide’, means that many have the opportunity to contribute during certain stages of 

the process. This is in contrast to ‘deep’ participation where a smaller number of 

participants are involved throughout all the stages which can take the form of a rather 

closed participatory process. (Cornwall, 2008:276) 
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In her clothing statement Cornwall turns the question of participation around and 

elaborates on the reasoning for non-participation. She recognizes that these arguments are 

seldom taken into consideration and most presume that everyone would like to participate 

if only they were invited to do so. She considers “self-exclusion” a reason for non-

participation in cases where “people feel that they have nothing to contribute [or do not 

see] any point in participating” (ibid.:279). Finally, she refers to high opportunity costs 

associated with participation that “do not outweigh the benefits of doing so” (ibid.). 

A precondition for citizen participation is a space allowing for such interaction. Fung 

(2006), in his article Varieties of Participation in Complex Governance, questions 

institutional designs and their ability to create space for participation. Three main questions 

are asked in order to understand the facilitation or hindrance to participation are: (1) who 

participates? (2) How do they communicate and make decisions? And (3) what is the 

connection between their conclusions and opinions on the one hand and public policy and 

action on the other? (Fung, 2006:67). Following up on these questions Fung is discussing 

the mechanisms for selection of participants and how representative those participating are 

for the majority. Related to participation is communication and Fung presents six main 

modes of communication (ibid.:68). The core understanding from the main modes of 

communication is that although many may be physically participating, only a fraction of 

them will contribute through putting forward their own view. The vast majority is instead 

solely receivers of information and witnesses to the process (ibid). This is to be compared 

with what Cornwall described above as ‘passive participation’.  

As argued in this essay, it is likely that participants engage in activities they evaluate as 

legitimate. Fung is supporting this argument with his statement “public policy or action is 

legitimate when citizens have good reasons to support or obey it” (Fung, 2006:70). The 

aspect of legitimacy of participation is related to what interests the officials are perceived 

as representing.  

More literature can be found on the concept of ‘political participation’ which is much more 

specialised on actual participation in the political sphere. McAllister & White (2009) for 

instance discuss different indicators for Conventional Citizen Participation and different 

studies that compare the differences and similarities between new and old democracies in 

Europe. For the context of developing and transitioning countries, a cross-country study by 

Blair (2000) indicates that participation and accountability can have a positive impact on 
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democratic local governance.  

Taking up Cornwall’s explanations concerning initiation of participation, one can 

demonstrate why Öjendal & Dellnäs sometimes see weak support for decentralisation from 

above. Decentralisation processes are rarely requested by the grassroots level as a means to 

participate. They are most commonly initiated from above (Manor, 2013:54). Öjendal & 

Dellnäs suggest that the citizens’ utilisation of the new political space, created through 

decentralisation, may be low and hence poorly used on a local level (2013:13). In contrast, 

decentralisation processes demanded from the grassroots often show entirely different 

results. Thus, it can be argued that the success of decentralisation depends on both the 

design of the process and whether it is received with push or pull reactions from the 

grassroots (ibid.:12f.). Once the reform is carried out, citizens should have greater access 

to influence and interaction among non-political interest groups and the state becomes 

more common. Some think that decentralisation will strengthen democracy through 

improved participation and inclusion (ibid.:10ff.). This is a conclusion that is in line with 

Blair’s assumption that local democratic governance benefits from participation and 

accountability.  

According to Manor (2013), associations and organisations get stronger and re-energised, 

and residents make efforts to leverage on the opportunity to influence decisions (p.33). 

This would have a positive impact on democratic decentralisation which might, in turn, 

impact the poverty situation (ibid.:38ff.). However, Manor finds that for this democratic 

decentralisation to happen, “horizontal accountability of bureaucrats to elected 

representatives, and [...] downward accountability of elected representatives to ordinary 

citizens” has to be developed (ibid.:32). 

Accountability is one of the two things frequently expected from democracy in African 

countries, the other one being rule of law. Accountability is, according to public 

perception, most often under delivered (Diamond & Plattner, 2008:xix). They present 

articles with cross-country studies on support for democratic institutions as well as formal 

and informal institutions in African countries. The results of different analyses, like support 

for democracy correlating positively with the opinion on economic situation, are useful for 

identifying interesting case studies. Yet, the cross-country nature of the studies in the book 

makes it less interesting to our single case on the sub-national level. 

Rothstein (2011) presents another anthology on the importance of quality in government. 
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One of his central assertions is that impartiality is the essence of quality government 

(p.12ff.) which is limited if personal relations have an influence on how civil servants act 

in administration (p.23). He argues that political legitimacy does not only come from 

elections or representation but rather from qualitative government (p.80). Furthermore, 

Rothstein challenges the connection between electoral democracies and how those achieve 

legitimacy. According to him, a wide consensus exists that regimes are legitimate when 

they at least to some extend are based on popular consent (ibid.). 

More work on decentralisation in emerging democracies can be found by looking into 

Hooghe & Marks (2003) article on how the introduction of multi-level governance can be 

done. Falleti (2005) and Willis et al (1999) use a cross-country study of several Latin 

American countries to elaborate further on the same issue but by looking explicitly into 

decentralisation as a process, as a result Falleti rejects the general claim that 

decentralisation leads to more power on local levels. In an African context, the 

International Symposium on Decentralisation and Local Governance in Africa in Cape 

Town (2001) 5  produced valuable insight. Smoke (2003), in his contribution on i.e. 

challenges and myths regarding decentralisation, elaborates on misconceptions regarding 

prerequisites of decentralisation. According to him many scholars make the mistake to see 

too many prerequisites which are impossible to fulfil for developing countries (p.12). 

Crook (2003) challenges another aspect that is brought up by many advocates of 

decentralisation: he finds little evidence to back up the claim that decentralisation leads to 

pro-poor politics. According to his analysis of 5 African countries, local elites continue to 

capture power and resources and are enabled by decentralisation to do so (p.86). Crook’s 

argument on elite capture is revisited by Manor (2013), who recognises the threat but states 

that it is an “overstated” problem (p.39). Crook’s claim that pro-poor growth is not 

achieved by decentralisation is taken up by Manor as well, who refers to Crawford & 

Hartmann’s (2008) who in their introduction to their anthology on decentralisation in 

Africa state that decentralisation should not be seen as a recipe for pro-poor growth 

(p.18ff.), which contradicts the development practice Mozambique was subjected to in the 

1990s. Crawford & Hartmann explain furthermore, that the positive impact of 

decentralisation on post-conflict societies is not really a proven fact (ibid.:21-24). A similar 

tone can be found in Treisman’s (2007), as reviewed by Colman (2010) book on political 

decentralisation which highlights benefits of decentralisation but also possible dangers, 

                                                 
5 Papers from this symposium were published in Public Administration and Development, Volume 23, Issue 1 

in 2003 among other pieces concerning the topic “Decentralisation and Local Governance in Africa”. 



Chapter III – Literature Review & Analytical Framework  

1. Literature review  

17 

 

especially in fiscal issues and taxation. Fiscal decentralisation had already been opposed by 

Prud’homme (1995) who in his contribution to the afore-mentioned symposium reflects on 

how fiscal decentralisation does not have a one-size-fits-all solution but is sensitive to 

every single case (2003). 

All in all, one can find extensive literature on participation and decentralisation providing 

different opinions. This essay will, on the one hand, make use of the assumptions that the 

legitimacy of a government depends on the quality of service provision, as Rothstein finds, 

and on at least some level of citizen control and good governance. Furthermore, we 

question agree with Prud’homme and Treisman’s argument on fiscal decentralisation which 

poses special challenges on how to locally raise taxes and how to be locally accountable 

for the use thereof. On the other hand, Cornwall’s discussion of participation was helpful to 

formulate a definition of participation that is applicable in the context of this research: 

participation is the act of deliberately taking part in an action, group, or other kind of 

activity or regime that requires active involvement. The decision not to take part in such an 

activity bears a special importance for our research. The typologies presented by Cornwall 

will be revisited as well. 

b) Literature on Decentralisation and Participation in Mozambique 

As briefly presented above, much of the literature published in English on political 

participation and democratization processes in Mozambique is mainly concerned with 

describing the process itself and the responsibilities. This part of the essay will not go too 

much into detail on the grey literature in order to prevent repetitions since some of those 

essays will be used again in the analysis. A short introduction is however in order. 

The responsibilities and capacities of Mozambican municipalities are frequently presented 

and discussed among Western development institutions. The World Bank (2009 & 2011) 

presents reports on municipal development in Mozambique with emphasis on what the 

municipal tasks are and their capabilities to achieve those assigned tasks. USAID has 

published two reports which are elaborating further on the capacities and constraints of the 

Mozambican municipalities. The first is a desk study on the preconditions and challenges 

for municipalities, whereas the second is a field study in ten selected municipalities 

(USAID, 2010a/b). One of the World Bank reports analyses the provision of services 

within the municipalities as having made progress, despite a weak organisational 
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infrastructure, in for example tax collection as well as in participatory governance 

(2009:11f.) Furthermore, the report points to the risks of expanded areas of manoeuvre for 

the municipalities and elaborates on the threats to development entailed with expansion. 

Continuous collaboration with district and central level governments is stated as crucial for 

the success of municipal governance. (ibid.:9)   

Linder (2010) looks into different aspects of decentralisation by using a cross-municipality 

study of 12 municipalities. One of his striking findings is that in municipalities governed 

by Frelimo a consensus model of local democracy was preferred while a majority system 

was used in Renamo-governed municipalities (p.13). Contrariwise, Linder finds that in 

committees Renamo was more likely to include the opposition than Frelimo (ibid.:14). 

Since the study was conducted before MDM was formed there is no information on their 

model and style of governing. 

Kyed et al (2007) present an anthology on the role of traditional leaders in Mozambique 

and Africa in relation to decentralisation reforms. According to them, there are several 

roles of traditional leaders in Mozambique that can be utilized by the municipality, e.g. in 

community policing and justice (pp.125-140). Using traditional structures could thus, 

unburden the weak capacities of the municipalities. 

Shenga (2013) and Forquilha (2007) highlight the issue of how citizens articulate needs 

and concerns and to whom they convey, or not convey those. Shenga refers to the 

Afrobarometer survey from 2008 which points out that as many as 85% never approach 

formal structures with their concerns (2013:15f). When analysing these findings it is 

important to understand what the alternatives to approaching formal structures are. This 

alternative is most commonly thought to be the traditional structures. Surprisingly, 

corresponding figures are presented for those who neither discuss an issue within the 

community nor address their concerns to the traditional leaders (Shenga, 2013:15f). 

Forquilha presents similar figures6: only 21% of the respondents have approached the 

community leaders to raise their concerns. Noteworthy in Forquilha’s discussion is the gap 

between the 9% who approach formal leaders and the 20% who approach traditional 

leaders. This indicates that traditional leaders are more often consulted with concerns, 

which is in contrast to Shenga’s findings. In comparable surveys, similar patterns can be 

                                                 
6
 A comparable survey in six municipalities had been commissioned by USAID in 2006 which is used by 

Forquilha who is maintaining another discussion regarding the barriers to participation. 
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seen (see Figure I) 

Figure 1 - Contacting Leaders 

 

In the context of why people approach certain leaders, there are two concepts: neo-

patrimonialism7 discussed by Forquilha (2007) and economy of affection introduced by 

Hyden (e.g. 2013). Both concepts offer interpretations on how a leader can protect his, or 

her, position and interests. As a part of his discussion on economic structures relying on 

personal affection, Hyden (2013) supports the notion, that “someone with resources is 

expected to share them” (p.78). This implies that leaders can depend on distributing those 

resources among their constituents (ibid.). Using the concept of neo-patrimonialism, 

Forquilha (2007) is critical to the idea that resources are shared by leaders since it can be 

considered as mixing the state resources with private ones (p.15). In the context of 

municipalities, Forquilha states that neo-patrimonialism has a weakening impact on the 

relation between the elected and electorate, and links this claim to his result, that people 

approach traditional leaders more often (ibid.:16).  

Aligned with the common claim that electoral democracies is the key to legitimacy 

(Rothstein, 2011:82), the participation of the electorate is important. The participation in 

municipal elections in Mozambique has been increasing over the years but still has to be 

considered as rather low, given that less than 50% (International Idea, 2016) attend 

elections. The discussion of the underlying reasons are multifaceted. AfriMap is 

contributing to the discussion on barriers to political participation and exercise of citizen 

rights, by presenting thoughts on gender inequalities, wealth, and access to the formal 

                                                 
7
 See Glossary. 
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structures (2009:6).  Another determining factor brought forward by AfriMap is the issue 

of flawed education which is stated to have major effects on the exercise of citizenship 

(ibid.:7). Shenga (2013:8) uses Bratton, Mattes and Gyimah-Boadi (2005) to challenge the 

importance of education and question whether education has any impact on voting and 

participatory behaviour at all. On the other hand, AfriMap, Shenga and others agree on the 

role, which access to media and information may play (AfriMap, 2009:59 & Shenga, 

2013:8). 

As has been shown, the literature on decentralisation, the social structures, and the 

elections in Mozambique is broad. However, the majority of the articles which provide 

deep insight into municipal processes and discussions about the importance of traditional 

leadership in connection with the political system is in Portuguese and therefore we 

suffered from the language barrier. While this essay does not elaborate on the political 

system or traditional leadership in general, we do aim at providing another piece of 

information that fits into the literature on municipalities and processes and structures on 

that level.   

Looking into the existing literature, it is striking that a lot of these studies were conducted 

and published around the 10-year anniversary of the municipalities. As the 20th 

anniversary is approaching no such trend can be seen yet. As a re-evaluation of the 

municipalities after a long time would provide further insight into decentralisation in a 

specific context, we hope that, with the conclusion of current development strategies of 

donors who support the decentralisation, new reports will be compiled which critically 

discuss the development after 20 or 25 years. 

2. Theoretical and Analytical Points of Departure 

This essay aims to describe and discuss the results of the field research on the perceived 

legitimacy of the municipality as an institution, in connection with motivations and 

priorities for participation. Throughout this essay legitimacy will be discussed as perceived 

legitimacy as we follow Scott´s (2014) line of reasoning regarding legitimacy, it can and 

should never be a constant, it is always subjectively perceived (p.71). Furthermore, as 

legitimacy is estimated by individuals based on their own indicators of what is legitimate 

and what is not, it would be impossible to discuss legitimacy as anything else than 

perceived. In order to establish whether or not the case of Lichinga supports the linkage of 

perceived legitimacy and participation, one step has to be the assessment of the legitimacy 
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of the municipality. There are a variety of possibilities to make such an assessment in the 

context of political legitimacy and participation therein. Considering that the object is a 

political institution, and that the study of institutions is a fundamental part of political and 

social science (Immergut, 2011:1207), analytical approaches differ widely. For the case 

study of the municipality of Lichinga, we decided to use a neo-institutionalist approach as 

a point of departure.  

The use of institutionalism for the analysis of political institutions has a long history and 

was critically discussed especially regarding its use for the analysis of local institutions. 

More specifically urban politics, which considers politics on a local level to be “more than 

local government” (Lowndes, 2001:1955), was developed as a response to classical 

institutionalist dominance in this field of research. 

The development of new institutionalist theories as a response, shows how different 

theories reason how institutions shape behaviour and vice versa. It also indicates that the 

focus can be on single aspects instead of creating a grand theory of the institution of 

government or democracy. Peters’ (2005) summary of new institutionalist approaches gives 

a good overview on the many different lines of thought. Tracing back the new theories to 

March & Olsen’s work in the 80s and 90s, Peters presents them as the forefathers of the 

normative institutionalism which he considers to be the “Roots of the ‘New 

Institutionalism” (2005:25). The schools of rational choice have had an impact on new 

institutionalist theory with their focus on agents in an institutional setting of common 

assumptions, problems, shared rules, and regulations (ibid.:47-58). A final approach, 

‘empirical institutionalism’, is concerned with looking into legislatures and policy 

implementation processes besides institutions and development in particular. The research 

from this field of study implies that there is a need of mutual trust “among individuals as 

well as between individuals and institutions” and that without the correct set of values 

democratisation and rule of law have no real effect (ibid.:97). 

Sociological institutionalism is the final new conceptualisation Peters describes. Within 

this field, there is a set of theories that sees clear differences between organisations and 

institutions. However, some of those scholars use definitions of institution which hardly 

distinguish between institutions and organisations. Scott’s institutional pillars is one of 

those theories which uses a broad definition of institutions. (ibid.:116-120) In Scott’s 

(2008) understanding, “institutions are multifaceted, durable social structures made up of 
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symbolic elements, social activities, and material resources.” (p.48) From this definition it 

seems that Scott is predominantly concerned with informal institutions and sees 

organisations as different, hence the title of his book “Institutions and Organizations”. For 

this particular research, the distinction between an institution and an organisation is not 

that important because the municipality can be seen as both. It is an organisation that has a 

structure, follows processes and, as an output, provides services to a population. At the 

same time, it is the informal institution representing decentralised democracy. 

Seeing that one aim of our research is to understand the participation in activities that 

support the municipal structures and possible ways to increase citizens’ participation 

therein, we ask for the municipality’s legitimacy and the basis thereof. A large number of 

philosophers and social scientists have discussed the concept of legitimacy in their work. 

They concentrate on different aspects of the concept: Max Weber for instance, focussed 

more on normative aspects, while contemporary legal scholars focus more on regulative 

aspects that combine legitimacy with legality8. Raz (1995) in his work on Morality of Law 

and Politics regards consent between those governed and those governing as essential for 

political legitimacy. According to Raz there is a reciprocal relation between the governing 

institution and the subjects, which results in the presumption that the subjects create 

legitimacy of the institution by consenting to its practices and therefore adhere to them 

(Raz, 1995:356). Another, broader, approach to legitimacy of an institution is provided by 

Scott, who views legitimacy as given, when an institution is socially accepted and credible 

(2008:59) indicating that people perceive the institution in consensus with their social 

norms.  

Scott understands “[i]nstitutions [as] comprised of regulative, normative and cultural-

cognitive elements that, together with associated activities and resources, provide stability 

and meaning to social life” (Scott, 2008:48). Since it is dependent on a social frame, Scott 

states that “legitimacy is not a commodity to be possessed or exchanged but a condition 

reflecting perceived consonance with relevant rules and laws or normative values, or 

alignment with cultural cognitive frameworks” (Scott, 2014:71f.). These three aspects 

translate directly into three pillars of institutions: a regulative, a normative and a cultural-

cognitive. The pillars contain mutually reinforcing factors that can strengthen or weaken an 

                                                 
8
 It is important to bear in mind the difference between legality and legitimacy. Even though an action can be 

legal, it is not necessarily legitimate, in the same way that a legitimate action does not necessarily reflect 

legality. 
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institution. All pillars follow the same set of factors: the basis of compliance, basis of 

order, mechanisms, logics, indicators, affects, and the basis of legitimacy (ibid.:60). In the 

regulative pillar these factors refer to the legal basis of an institution: the laws and rules 

that establish it, the instrumental logic and the coercive measures that can be taken against 

deviant behaviour (ibid.:59-64). The normative pillar is concerned with perceptions of an 

institution as an appropriate instrument, where compliance is socially demanded and shame 

or honour is the reward or punishment for divergence (ibid.:64ff.). From the cultural-

cognitive perspective an institution is supported by shared understandings. Its logic is 

based on an orthodoxy that stems from common believes and shared logics of action, 

which in turn lead to compliance because deviant behaviour is ‘inconceivable’ (ibid.:66-

70).  

While Scott distinguishes clearly between his three pillars, he states that they are 

interlinked and can be either mutually reinforcing or undermining depending on the degree 

of alignment (Scott, 2014:70f.). This interconnectedness gives rise to the thought that the 

distinction between the pillars is not really that clear e.g. in the case of normative 

behaviour and cultural aspects. The question here would be whether normative concepts 

like morally correct behaviour with a feeling of shame or honour depending on deviance or 

compliance are not simply a result of the culture of a person which is shaping those norms 

in the first place.  

There has been some criticism of Scott’s theory and subsequent amendments over the four 

editions of his book. One criticism for instance is a “lack of parallelism among the three 

pillars” (Thornton et al, 2012:38). Thornton and her colleagues state that the cultural-

cognitive pillar is more general than regulations in the regulative pillar (ibid.), an aspect 

that has a direct influence on how research into that pillar should be conducted.  One can 

apply this criticism to the normative pillar since norms and intrinsic values are harder to 

assess than the regulative pillar, they are usually reflected in a society’s formal laws and 

regulations. This makes research in the normative pillar more complex and demands a 

different methodological approach. 

As a concept, Scott’s three pillars can be used to analyse a wide array of different ideas that 

result in strong or weak institutions and affect their legitimacy. We structured our research 

in such a way that we focus on the bases of legitimacy since that was central to our 

research objective. Legitimacy supported by the regulative pillar stems from adherence to 
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legal procedures in the creation of an institution and in its processes and actions. At the 

core of the normative pillar is “a deeper, moral base for […] legitimacy” (Scott, 2014:72). 

The cultural-cognitive pillar requires coherence with a “common definition of a situation, 

frame of reference, or a recognizable role […] or structural template” (ibid.) for legitimacy. 

Scott summarises his approach in a matrix-table containing the three pillars and each of the 

categories before offering explanations of the keywords in the table9. In that matrix, Scott 

picked “legally sanctioned”, “morally governed”, and “Comprehensible[,] Recognizable[,] 

Culturally supported” (ibid.:60) in order to introduce his idea of what constitutes a basis of 

legitimacy for an institution. 

The objective conditions of an institution for being legally sanctioned are rather 

straightforward by looking into the laws and legal processes that have established or 

formalised the institution. Whether the institution lives up to the responsibilities and 

requirements that are specified, is a second step. It is harder to assess Scott’s concept of 

“perceived consonance with relevant rules” (ibid.:71). For this analysis it is important to 

know what kind of perceptions of rules, and responsibilities, people connect with the 

institution and to find out whether people think those rules are adhered to.  

The assessment whether an institution is morally governed is equally complicated since 

morals are intrinsic values of individuals. Thus, the determination of what is morally right 

or wrong has to be based on the individual’s perceptions. Hence, one has to create some 

concept of morality and indicators out of the different answers and in a second step look 

into the question whether governance is living up to that concept of morality. In a simpler 

approach one could see morally correct governance as given, if the standards of good 

governance are met. However, since those standards are not necessarily shared by the 

people living with an institution, this would possibly disregard their opinion. Accordingly, 

we will be guided by indicators commonly used in good governance assessments but the 

answers given by our respondents determine which indicators are valid and important in 

the context of Lichinga. 

The third pillar then poses another complex discussion – whether or not an institution is 

culturally supported. Scott discusses this last aspect with regards to acceptance by local 

people or authorities, which can be seen by looking into the practices of people and the 

support cultural or political leaders give to an institution (Scott, 2014:72). Culture, 

                                                 
9
 See Appendix 3. 
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however, is more than just practices of the community. It is “the customary beliefs, social 

forms, and material traits of a racial, religious, or social group” (Merriam-Webster 

dictionary, 2016) Culture may support or undermine institutions by promoting values or 

behaviour that directly influences capacities of an institution. Support from these two 

aspects can be seen if they directly contribute to the municipality’s structure. A lack of 

support can be diagnosed when the traditional structures run parallel and independently, or 

even interfere with the municipality’s structure. 

As Scott states, the alignment of the pillars can increase or decrease the perceived 

legitimacy of an institution. In the case of the municipality, one example of this 

interconnectedness of the pillars shows most prominently when considering the alignment 

of the regulative and cultural-cognitive pillar. Could the municipality be regarded as 

legitimate because it was established according to law – implying legality – even if the 

traditional leaders would decide not to support it?  

Coming back to Raz and the consent theory, Scott’s sources of legitimacy can be seen akin 

to the concept of political legitimacy10 in connection with political authority. According to 

Peter (2016), political legitimacy is based on ‘consent’, ‘beneficial consequences’, and 

‘public reason and democratic approval’. The aspect of beneficial consequences is 

mirrored, to some extent, in the previous elaboration of the normative pillar. Consent, 

understood as the citizens’ approval of a system, as well as public reason and democratic 

approval, which links active participation to legitimacy, are concepts that, are not referred 

to in the institutional pillars. Nonetheless, they are helpful to revisit in order to achieve a 

broader understanding of the legitimacy of the municipality. (Peter, 2016)  

  

                                                 
10

 A good presentation of this concept can be found in Peter, F. (2016) Political Legitimacy in The Stanford 

Encyclopedia of Philosophy (full entry in the list of references). 
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Chapter IV – Patterns of Participation in the Lichinga Context 

This chapter will, in some way, take up the role of the presentation of findings from the 

field and desk study about the municipality of Lichinga. However, since it is in the way the 

findings are structured and presented already making analytical claims, the second section 

on participation in different spheres is as much analysis as it is a presentation. For the sake 

of a structured presentation of the findings and to facilitate an understanding of the local 

context, the first section of this chapter will introduce into the context of the administrative 

structures in Mozambique, and, in particular, in Niassa and Lichinga. Furthermore, some 

components that are presented in the spheres require an introduction: e.g. the situation of 

public services and infrastructure in Lichinga municipality, the situation of the people and 

cultural aspects dominant in the area, and certain mechanisms specific for this 

municipality. Elaborations on the findings concerning participation will then be dealt with 

in the second section before drawing implications from the found patterns in the third 

section. Those implications will then be revisited when appropriate in the following 

analytical chapters and the conclusions to this essay. 

1. Context 

The state organisation in Mozambique is a unitary presidential republic divided into 11 

provinces (including Maputo city, which has a special status as the capital). Due to the 

unitary system, decision making power is centralised 11  in the government in Maputo, 

similar to other unitary/centralised states like France. The legislative chamber of 

Mozambique is the Assembly of the Republic, again similar to other unitary states, a 

unicameral system is in place. (CLGF, 2015:114) 

There is a division of responsibilities regarding service provision between the central 

government, its local bodies – the province and the district – and the newly introduced 

municipalities. A presentation of these responsibilities can be found in Appendix 4, taken 

from CLGF’s 2015 Commonwealth Local Government Handbook. 

The province government is directly dependent on the government in Maputo. It is 

comprised of delegations from the ministries and directorates on the central level in 

                                                 
11

  Using comparative political science’s understanding of this term as a unitary state where administrative 

units on all lower levels are subject to the government on the central level. 
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Maputo and its task is to implement the national policies, the coordination of district 

activities and natural disaster response. (USAID, 2010a:5f.) Head of the provincial 

government is Governor Arlindo Chilundo, appointed in 2015.  

Districts are supposed to bring “public services closer to the local communities” (Åkesson 

& Nilsson, 2006:37) and, hence, can be considered the province’s service providers for the 

local populations. They are headed by a district government that consists of the District 

Administrator, the Permanent Secretary and the Director of District Services. This 

government is tasked with the implementation of the central government’s Economic and 

Social Plan. This implementation is largely up to the district service offices which get their 

instructions from the respective ministries or their representatives on the provincial level. 

(ibid.) 

The district of Lichinga has only recently been formed out of the former Chimbunila 

district, which was divided in 2014. Its current District Administrator is Alberto Mussa, 

who took office in late 2015. Lichinga district has six administrative posts (Postos 

Administrativos, hereafter P.A.) whereof four are located in the municipality. Those outside 

the municipality face more severe developmental constraints (I6). The district’s 

responsibilities include the provision of education and health facilities – including the 

construction of schools and clinics, as well as hiring staff for those institutions – and to 

support the farmers. Due to the developmental constraints faced by the two non-municipal 

P.A., most of the district’s resources are directed towards improvements there (I6). This 

means that the already better equipped P.A. in the municipality’s territory currently have 

less direct support from the district for new projects (I6), while existing infrastructure like 

the schools and health facilities are continuously supported by the district. 

Municipalities are supposed to be an autonomous administrative unit that provides certain 

services to the population (USAID, 2010a:10). They have been assigned competences in 

nine different policy areas including health, environment, education, and infrastructure 

(ibid.:6). As has been mentioned in the background, the municipalities receive support 

from the central government – around 50% of their budget – and international donors – 

about 15% (Forquilha, 2014). The locally raised revenue using special taxes and fees are 

usually only a small part of their budget (USAID, 2010a:6). The main organs are the 

Municipal Council and Assembly. The Municipal Council in Lichinga, the executive organ, 
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is headed by President Saide Amido 12 , who was directly elected in 2013, and the 

vereadores who are in charge of different areas like finance, urbanisation, and transport.  

The economical and infrastructural situation in Lichinga municipality is different in 

comparison to richer municipalities. There is little industry in the area and agriculture is 

important to support the population's’ livelihood (Conselho Municipal, 2011). According to 

discussions in the Assembly, the informal economy is strong and the lack of taxpaying 

businesses results in a limited tax revenue. Furthermore, some believe that taxation is not 

connected to benefits by the local population which in turn leads to a limited tax base of 

40% (I12). According to the Frelimo chair of the Assembly group, some inhabitants 

consider the municipal individual or poll tax – Imposto Pessoal Autárquico IPA – 

voluntary instead of mandatory. 

Taking the financial constraints into consideration, the municipality manages to provide 

decent services to the central area of the city, while some bairros still lack access to vital 

services because adequate maintenance is lacking.  

Lichinga is part of a pilot project that gives access to a development fund, namely the 

programme on strategic reduction of urban poverty (PERPU). This fund is a loan scheme 

for local economic development that hands out nearly 11 Mio. Mts13 per year. This money 

is provided by the central government and distributed by the municipality to local small 

scale economic projects. The interest rates are modest and there are few conditions for 

applications. The repayment rates of the loans are quite low, with some P.A. having rates 

close to, or even less than, 10%. (I11) 

Besides the formal structures of the state and the municipalities, the traditional authorities 

still play a significant role in the people’s lives. The bairros have a similar traditional 

leadership as the localities described in Åkesson & Nilsson´s power assessment in Niassa 

from 200614. A Régulo is the traditional head of a bairro, who is responsible for social and 

traditional elements in his territory (G6). Moreover, he is responsible for the traditional 

education, which is teaching the traditional cultural values, and every dispute short of 

violence (G6). The Régulo is recognised by the formal structures, receives a salary from 

the district (I5), and at least in some cases cooperates closely with the municipality’s 

                                                 
12

 Current development: Saide Amido was arrested on May 4th, on charges concerning corruption and abuse 

of power (AIM, 2016) and subsequently convicted (Gasolina, 2016). 
13

 100 Mts equals US$1.81 (26.05.2016). 
14

 For more extensive information on this traditional structure and the relation with state structures we 

recommend reading this paper, it is however focussed on the situation in more rural parts of Niassa.  
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community leaders, the Secretaries (G6). There are three levels of Régulos: on the lowest 

level they are called Nduna and are responsible for a smaller area, the second and third 

level use the title Régulo.  

The complexity and interconnectedness is summarised in the graph below. 

Figure 2 - Graphical Illustration of Formal and Traditional Structures 

 

This traditional structure has a strong impact on local approaches towards problem solving 

and mobilisation, as Régulos are essential for mobilising people to take part in activities or 

groups. According to the Chefe do Posto in Massenger in Lichinga municipality, it is 

impossible to govern an area without a good relationship with the local traditional 

authorities (I15), making the traditional structure essential for governance and for access to 

citizens’ opinions and participation.  

2. Participation in Different Spheres 

In order to structure our findings concerning participation, these results will be presented in 

three sub-chapters representing three spheres: participation in public issues, participation in 

economic activities, and participation in the social sphere. 

The boundaries between these spheres are not clear cut and some findings can be 

interpreted as belonging to one or another, depending on different definitions and points of 

departure. Hence, before the results are presented in the spheres, we will elaborate on our 

Adapted from Åkesson & Nilsson, 2006:51. 
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definition of the concepts we use. Participation in Public Issues deals with all the aspects 

that are directly related to the political and administrative context: e.g. taking part in 

elections or public hearings, and contributions to municipal finances. Participation in 

Economic Activities does not exclusively relate to being an active member of the economy 

e.g. by working in agriculture, trade or in an office, but encompasses activities that are 

connected to immediate economic benefits to participants that do not rely on social but on 

professional connections. The PERPU loan scheme has a special position in the economic 

and public spheres. While the payback of the loan is reflected on as part of the public 

sphere, the utilisation of the money received from PERPU is considered in the economic 

sphere. This is because, according to some respondents, the obligation to pay back the loan 

is considered a political issue, and because the money would contribute to the municipal 

finances, while the projects supported by the fund are, or should be, of economic nature. 

Participation in the Social Sphere includes all activities related to local communities, 

social activities, and to civil society organisations. Civil society would, depending on the 

definitions, fit well into the participation in public issues, however, we decided to present 

our findings on civil society in the sub-chapter of social participation. This is because 

associations and groups have been existing in Mozambique for a long time, working in 

close connection with the community of villages, bairros and Regulados, while civil 

society in Mozambique, in the understanding of the Western world, is a rather new concept 

(I16, We Effect).   

a) Participation in Public Issues 

Starting from the classical indicators for political participation, there are two things that 

can be pointed out from official documents. In the 2013 municipal elections for the 

Lichinga Municipal Assembly and the President of the Municipal Council election turnout 

were 38.6% and 38.2% compared to the 45.6% average in the 53 municipalities. 

Considering the low turnout in the first municipal elections in 1998, this is already a 

remarkable improvement. However, the 38% imply that the remaining 62% decided not to 

take part, or what is equally troublesome, did not have the possibility to participate. 

According to some of our respondents from the political sphere – like assembly delegates 

as well as current and former high level officials of the municipality – and residents in the 

municipality, there are a couple of reasons why people chose to not take part in the 

elections, even though they register for them (I1, I12, I13, F1, Estamos). First of all, some 
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argue that there is a detachment between the political system, its representatives and the 

ordinary citizens. One respondent stated that residents perceive the events on the political 

or municipal level as not connected to the every-day challenges that concern them. 

Therefore, a mind-set of “what the government does, does not concern me”, referring to 

politics in general, would be present in some parts of the population (I1). What is seen as 

problematic as well, is that some politicians appear to be mirroring this perception leading 

to a mutually reinforcing feeling of disconnectedness (I1). Closely related to this 

detachment is a lack of confidence in the political system to address the challenges of 

poverty and economic development assumed by some respondents (F1). According to 

discussions in the Municipal Assembly, this is partly due to promises given in the election 

manifestos being broken over and over again, something that is emphasised by the Frelimo 

and MDM chairs of the assembly groups. Some of these politicians understand the 

population’s decision not to vote in elections as rational: since they do not see any positive 

development or impact from their vote, they would rather go to their machambas and work 

to ensure some sort of economic livelihood (F1). While this is a nice metaphor, it does not 

explain the increasing number of voters. 

Another reason for the alleged lack of confidence in elected authorities can be seen in the 

perception voiced by some that authorities are corrupt in the same way that the whole 

administration is perceived as corrupt (F1/I11/I13). It is interesting to note that these 

interpretations are put forward by politicians of both represented parties and by members 

of the Municipal Council. According to one of the NGO we interviewed, irregularities 

appear not only in calls for tender but also in the distribution of public funds aimed at 

poverty alleviation and economic development – the PERPU scheme – where officials or 

authorities supposedly request bribes in order to pay out the loans (Estamos). Confidence 

in political leaders and the institutions, is still seen by some as one of the most important 

factors in the decision to vote or not to vote (I12, F1). Both Frelimo and MDM members 

press the issue that confidence has to be increased. However, the suggested approaches 

vary: the Frelimo chair indicates that people have to see an impact in their everyday life – 

by providing better water supply, infrastructure and food security. The MDM chair argues 

that it is only Frelimo that is responsible for distrust because of intransparent processes and 

the failures in providing services and improvements, hence he expects trust to grow when 

MDM takes over. 

Another line of reasoning presented to us concerning public participation is that 
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Mozambique is said to not have a history or culture of civicness (F1). This supposedly 

results in citizens not realising the importance of taking part in elections and public 

decision making (F1). Civic education in schools attempts to highlight the importance to 

take part in decision making and other state related activities (I4). Accordingly, it was 

repeatedly stressed by officials that participatory governance is important (e.g. I1, I3, and 

I5). However, it seems like the opinion of the public is not necessarily incorporated into 

plans. When plans or budgets are made, the officials go to the bairros to meet with people 

and discuss the issues but, as reported, they often come back with more problems that 

cannot be addressed anymore because there is no space in the budget, which has been 

passed already (G1, I1, I5).  This indicates, that people are approached, but the concerns 

raised in the bairro are not necessarily taken into consideration in the planning. Another 

illustrative example is the following: there are currently discussions between the 

municipality and the district, regarding a draft agreement, extending the municipalities 

responsibilities to cover primary education among others (G1), something that is 

provisioned for in the municipality law from 2006. According to the District Administrator, 

one of the decisive factors in these discussions are the capacities of the municipality to 

fulfil the new tasks (I5). However, the discussions are not necessarily being communicated 

to lower levels, so that the school council we talked to appeared uninformed about any 

discussion going on (G7). Although one could expect them to at least be aware of it, since 

school councils know the needs of the schools in the municipality (G7). Those needs are 

essential to be considered in a discussion on whether the municipality has the capacities to 

manage primary education. 

According to respondents, participation in public political processes is mixed. While the 

assembly meetings are public (G1) it is said to be hard to motivate people to attend such 

sessions (I10). Contrastingly, our interview sessions with community leaders were well 

attended by locals who seemed generally interested in the questions we asked. According 

to one interviewee, the public hearings, e.g. when the president or other officials meet 

citizens to hear their concerns, are well attended (I1). 

Another part of participation in the public sphere is the contribution to municipal or state 

finances either by paying taxes and fees or by repaying loans given by the government. 

Three central topics came up when we discussed these issues with our respondents: the 

absence of a “culture of tax paying” (G19), the perception that loan payback and fees are 

voluntary, as well as political arguments against paying fees and taxes. 
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To understand the alleged absence of a “culture of tax paying”, one has to consider the 

history of taxation in Mozambique. Using the narrated timelines from the bairros one can 

identify one of the most impactful reasons for not paying taxes as the negative connotation 

with colonial taxation practice. Under the colonial regime by the Portuguese, 

Mozambicans had to pay taxes and were punished if they could not pay. Consequences for 

not paying taxes were imprisonment and forced labour (G19). The perception that taxes do 

not have any positive influence on the living conditions of the population (I13) seems to 

have its origins in colonial times as well. The colonial rulers extracted the money from 

Mozambique, used the forced labour for infrastructure construction, and, according to 

older residents who experienced the colonial time, had no interest in any well-being of the 

population (G19). This negative connotation is thought to be still present today, even in the 

younger population. It requires that the Secretaries, who have to collect taxes on behalf of 

the P.A., have to explain the importance of a taxation system for investments in 

infrastructure etc. when they collect (G6, I16). Despite the efforts to promote tax paying, 

one assembly member states, that the percentage of tax paying citizens in Lichinga is less 

than 40%. However, this number is already quite high considering that reports on the 

general tax collection by municipalities by the World Bank and others consider tax 

collection capacities very low. It is unclear whether the 40% is accurate or whether it is an 

overestimation by the delegate, considering the general performance of the municipality in 

collecting fees and the statements by officials and private citizens we collected, the latter is 

more probable. 

A similar perception exists concerning the paying of fees for service and resources. Fees 

for resources used for commercial activities seem to be especially hard to collect for the 

municipality, unlike the fees for the use of the markets. The lack of motivation for paying 

such resource fees can best be summed up by a quote from one of the recipients of a 

PERPU loan for brick production. The recipient gets the clay from municipal grounds and 

states that “according to the law, there is the possibility to pay for the clay” (G30) but he 

does not pay. The same “possibility” exists for the necessary firewood – since it is 

connected to agriculture, firewood is a responsibility of the district – and the district is 

more efficient in collecting the fee and in enforcing payment while the municipality is seen 

as not enforcing (G30). 

The insufficient provision of services is another reason why some respondents refer to 

when explaining motivations not to want to pay fees. A dysfunctional waste management 
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system run by the municipality, which still saw a doubling of the fee from 10 to 20 Mts, 

and the deficient water supply system is mentioned in that context (G15). 

Closely connected to fees, is the repayment of loans provided by the PERPU fund, 

repayments can be considered a contribution towards the municipality’s finances. As 

described in the Context, this fund hands out nearly 11 million Mts per year in loans with 

modest interest rates. Private persons and small businesses are eligible to receive the loan 

in order to create opportunity for them to invest in commercialisation and extension of 

their businesses to facilitate economic growth in Lichinga. Allegedly, the loans are often 

perceived as gifts by the recipients since the repayment is weakly enforced and some of the 

loan contracts are even considered invalid by Mozambican courts (I11). The way this 

money is distributed to people contributes to this image as there are virtually no 

requirements for applicants other than filling in the application, which they can do with the 

help of staff at administrative posts. The P.A. are supposed to check the applications for 

viability (I11) but apparently the only vetting process seems to take place in the bairros, 

sometimes by consultative councils, sometimes only by community leaders (I15). 

According to some, those leaders tend to distribute the money among their peers, which 

some see more controversial than others (I11 sees it critically, I15 less so). It is sometimes 

even considered a payment for voting in a certain way (I15). 

This last part contributes to the MDM’s allegation that Frelimo uses the PERPU money to 

buy votes and to pay party members – it is however unclear whether they think the same 

pattern applies in MDM led municipalities that have access to PERPU money – and to the 

conclusion by some that paying back the loan would help a supposedly corrupt government 

to stay in power. 

Some final observations concerning gender aspects towards participation in the public 

sphere are in order. There are currently 11 female delegates in the Municipal Assembly 

(out of 39), one female vereador and two out of four Chefes dos Postos are women. 

According to the forum of female organisations in Niassa, FOFeN, this underrepresentation 

is part of a pattern. It is claimed that female interests are not being taken into consideration 

as much as they should be in politics and the public sphere, something FOFeN tried to 

counter with its Women in Politics project. This project aimed at raising awareness among 

political leaders, even female ones, about common problems for women, e.g. early 

marriage and pregnancy, maternity wards, water access, domestic and sexual violence, and 
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education. FOFeN claims that the project was successful while it lasted but that the effects 

did not last. After the end of the project the number of women in political positions 

declined and the number of female vereadores decreased from 3 to 1. According to 

FOFeN, the President of the Municipal Council blamed the groups in the Assembly for 

this. 

b) Participation in Economic Activities 

In the semi-urban setting of Lichinga, subsistence agriculture is still one of the 

predominant economic activities. According to our local contact, most of the people who 

work in ordinary office jobs still have access to some kind of agricultural production on 

their machambas (I1, G3). Since agriculture is a responsibility of the district, the 

municipality is not really involved in this field of action. However, a lot of municipal 

activities are connected in one way or another to agriculture, e.g. by constructing roads for 

transport of produce and provision of market places where the produce is sold. 

Agricultural production is not only important for the provision of additional sources of 

food but is used to produce income as well. According to the provincial directorate 

responsible for agricultural support, people often sell too much of their produce in order to 

buy daily necessities and face a lack of food because of that (G26). This lack of food, or 

rather alleged misuse of available food (G26, I4), is apparent in the more rural bairro we 

visited: some children and youth showed clear signs of malnourishment. This has, as stated 

by the provincial director of education, an impact on people’s ability to study (I4) and 

possibilities to work. 

Another source speaks of a high level of unemployment, especially for youth, which leads 

to some frustration since young people are increasingly able to enjoy longer education, up 

to grade 12, but still find few possibilities on the labour market (I16). The lack of 

employment possibilities in the private sector is seen by some as a result of poor 

infrastructure in Lichinga and Niassa which prevents any investments to launch industries 

(I13). While infrastructure is a big problem – the roads are in bad condition and the railway 

reconstruction is not finished yet, after it was left idle for some years – there has been some 

recent influx of industry with large foresting companies, e.g. ‘Green Resources’. Albeit 

some of those have been severely criticised for their practices, Green Resources claims that 

they at least offer some employment, even for unskilled people, and provide better road 
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access in the areas they work in. 

Some respondents state, that PERPU is one of the few ways to access credits for people in 

Lichinga municipality, as all the NGO providing credits moved to the more rural areas of 

Niassa (G8). As mentioned above, the PERPU loans are relatively easy to obtain as well, 

which contributes to a high number of applications. The only requisite is a written 

application in Portuguese handed in to the P.A. Qualifications of the applicants do not play 

any significant role in the application process, which on the one hand facilitates for an 

inclusive process but on the other hand gives a loan to people who are likely to fail in their 

projects as long as their projects seem viable to the people evaluating it (I11). As this 

evaluation is done by non-professionals in bairros or administrative posts, who often did 

not have any education in terms of mathematics or economy, it seems questionable that the 

viability of a project is evaluated in a rigid way. In some neighbourhoods one can find 

projects of similar types getting money in the same year, which in theory should create 

some competition between the new businesses. All three PERPU recipients we talked to in 

Massenger received funding used for burning bricks, but according to those recipients, 

there was no real competition (G30). 

Even with the rather easy access to money from the fund, there are challenges for those 

who receive funding. According to some respondents, it has occurred that officials 

demanded percentages as bribes although this practice apparently declined – as stated by 

the vereador in charge of PERPU in Lichinga.  In many cases the applicants do not receive 

the amount they applied for or get it too late (I11/I14). Then even the most carefully 

designed projects are likely to fail if the money is not nearly enough to support a project 

(G8). We could not identify any clear regulation for who gets the full amount and who gets 

less. According to interviewees in Ceramica it is the municipality and the administrative 

post who is taking that decision. Contrariwise, the chief of the administrative post in 

Massenger states that it is the bairro leadership that is responsible for that decision. 

One pattern that was mentioned by some respondents, is that people close to the 

community leadership get the full amount (G11), something that can be supported by our 

observation in interviews with recipients: one of the three got full funding – the maximum 

of 100,000 Mts – while others got less – 24,000 instead of 50,000 Mts – for the same kind 

of project (G30). The one person receiving the full amount was an Nduna.  

Another finding in economic activities of the population in Lichinga is the rather clear 
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attribution of tasks according to gender. At least in some bairros, women are limited to 

participate in more lucrative economic activities as well as in other spheres of participation 

due to the division of labour. Women are responsible for water, fetching firewood, the 

households and children, and for selling produce from the machambas on the markets. This 

traditional division of labour is said to be “overloading” women (ROADS). Other aspects 

that might limit female participation in any kind of activities are premature marriages and 

early pregnancies, which according to FOFeN are still common practice in some of 

Niassa’s more rural areas and even in some parts of Lichinga. Lichinga district had 125 

cases of underage pregnancies in 2015 and 144 in 2014, leading to early drop-outs from 

school which limits women’s chances on an already weak labour market (I4). 

On the brink between the participation in the economic and the social sphere are the 

professional associations that are seemingly common in Lichinga. There is a clear 

economic reasoning for people to become members of those associations as mutual 

support, economic extension, and improvements in social capital are facilitated. 

Professional associations like a group of carpenters, interviewed in Sambula, support each 

other in their economic activities. The members of the group in Sambula help each other 

with missing tools, transport to the markets and the sale of goods. A share of the income 

from sold goods is saved in a special fund that can be used in cases of emergency, e.g. 

when expensive tools break or when a member falls sick and cannot work. A similar group 

is the handicraft association in Sambula, which shares funds to buy raw material and 

collaborates in order to increase productivity. Both associations report that they were able 

to increase their livelihoods due to being associated and, in case of the carpenters 

association, that they reduced their individual vulnerability due to the sharing of the funds 

(G23). 

However, these associations are often inherently linked to social connections e.g. to the 

condition that people live in the same area or are relatives. In both cases in Sambula, the 

associations consisted mainly of members of one or two families. Due to this connection to 

social ties, the Organisation of Peasant Associations (UCA) will be presented in the 

following chapter, although one of the main purposes of the organisation is to facilitate 

better economic conditions for the farmers in the member associations. 
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c) Participation in the Social Sphere 

As pointed out in the introduction to this chapter, basically all participation initiated within 

the civil society is counted as social participation. So are activities related to local 

communities and small scale economic activities that rely on social connections.  

Taking civil society as a point of departure, one should consider that the Western concept 

of civil society is introduced from the outside (I16). Nonetheless, there is a civil society 

that has, in parts benefitted from support from international donors in terms of capacity 

strengthening and becoming officially registered and recognised. According to We Effect15, 

who carried out two civil society support projects, participation and empowerment of the 

grassroots level has been actively promoted which is said to have generated results seen 

both in numbers and impact. Among other efforts, existing groups were identified and 

supported in their development towards internal democratic structures. We Effect claims 

that they paid particular attention to creating a genuine grassroots level as a contrast to a 

situation where officials could appoint their own selected grassroots civil society. A critical 

voice regarding the creation of new civil society groups states that some of the participants 

in those groups are rather aiming for employment opportunities financed by international 

donors, than being committed to the stated cause of the group (I16). 

Civil society groups and organisations are covering a wide range of activity areas. What 

comes across in interviews as common reasoning for participating is the immediate reward 

coupled with taking part. In the context of some organisations, economic reasons have 

mirrored into the sphere of social participation. An example of this was when members of 

the farmers’ association UCA realised their disadvantaged position due to illiteracy and 

requested an education centre adapted to the specific conditions of farmers (G16). Being 

associated allowed them to mobilise support for this centre, which had social benefits in 

terms of networking and improved skills (G16).  

Another group based on social participation but with an economic objective is the saving 

and credit group in Ceramica consisting of ten women. Although the aim of the group is to 

enhance their financial situation and direct access to funds, the group is established on 

social ties and the effects of their activities reaches into the social sphere. The participants 
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 Formerly known as the Swedish Cooperative Centre, an umbrella-organisation supporting civil society and 

land rights, among others. 
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said they enjoy a greater feeling of support among each other through the constellation of 

the group and mutual assurance (G11). Contributions are made daily by the women in the 

group based on how much they have earned that particular day. The total amount is then 

allocated to one member each day. These contributions are solely covering immediate 

needs and although long term saving is not yet an option, a small portion meant for social 

support and unexpected situations, such as illness or funerals, is set aside (G11).  

For these economically oriented groups in civil society, social participation is based on the 

beneficial effect on the situation of the members, which is considered to be ground for 

future recruitment. Apart from the immediate reward attached to social participation other 

positive consequences emerge such as a sense of independence and self-esteem (G16). 

Besides the economically or professionally connoted civil society organisations, there is a 

variety of other non-governmental organisations present in Niassa and Lichinga working in 

diverse fields. We had interviews with ROADS, Progresso, and Estamos, NGO which are 

not only active in Lichinga but in other parts of Mozambique as well. Some of the NGO in 

Lichinga are umbrella organisations for smaller associations as well, e.g. UCA, ROADS, 

FOFeN. 

Another entity representing NGO is the Forum of Non-Governmental Organisations in 

Niassa: FoNagni. The forum unites 150 NGO in a forum on provincial level seated in 

Lichinga (G31).  This forum is supported by We Effect and is meant to be an independent 

observatory of the province and district regarding their responsibilities and the 

implementation of policies. According to FoNagni and We Effect, the observatory resulted 

in increased accountability of the administrations and governments on district and province 

level. Even though they claim they act as an accountability mechanism, FoNagni is not 

perceived as opposition to the government but rather as a reminder, which does not have 

any factual way of pressuring the government on issues (G31). Especially in recent years 

the collaboration between province and FoNagni has improved, which is taken as a sign of 

stronger civil society by FoNagni. The high number of members in FoNagni can be 

connected to the growing number of registered civil society organisations that can be seen 

all over Mozambique (I16). FoNagni helps with the registration process of smaller 

organisations since only registered organisations can become member in the forum (G31). 

According to one interviewee the registration process itself is rather complicated and 

supposedly has hurdles that for smaller organisations are too hard to overcome (I16).  
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As mentioned above, there have been critical voices over what the real reason for the 

increase is in numbers of NGO. It is questioned whether the underlying motivation is of 

genuine nature, e.g. commitment to a cause, or if it is a way to create occupation by setting 

up a NGO and apply for donor funding (I16). This is an aspect that can be witnessed in the 

broad array of areas larger NGO are active in. ROADS, Estamos and Progresso are 

apparently active in many areas that received increased funding from the international 

donor community. 

Also, the political situation is present in the NGO sphere where concerns have been raised 

over politicisation of NGO meant to be neutral or at least objective instead of supporting 

any political agenda (I16), some even claim the Red Cross is politically affiliated with 

Frelimo (I13). This politicisation is not a new trend, the big parties had their own branches 

for all the large interest organisations on the national levels, e.g. for workers or youth, 

nevertheless, there is reportedly a new trend to establish independent organisations in their 

place (I16). 

Another form of social participation appears in situations where an emerging common 

issue needs to be resolved. In those occasions committees are formed, either on request by 

authorities or self-mobilised, to address a specific issue such as the access to clean water or 

nutritional food. The participation in the committees is entirely voluntary and without 

remuneration. Sometimes the material necessary to solve a certain problem may be 

provided by the authorities, e.g. the water purifier “Certeza” which was provided in the 

case of the water and nutrition committee in Ceramica. The committees reportedly function 

autonomously after the establishment but they can utilise the support of traditional leaders 

if needed. In some cases, the work of the committees has left lasting effects, e.g. even after 

the free provision of Certeza in Ceramica ended, the awareness on how to purify drinking 

water remained (G12).   

Another form of social participation, which is neither need based nor fund generating, but 

still occasionally encountered, are cultural groups. Drawing from our observations it 

appears as women are keener than men, to participate in these groups. The activities of 

such group may include all sorts of cultural and artistic expressions, e.g. dancing, music 

and theatre.  

Within the social participation context, it appears as there is often a higher number of 

female participants compared to male. This, despite the fact that women already have a 
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heavy workload and must prioritise carefully where to invest their time. Additionally, 

women are also more extensively victims to cultural constraints compared to men. 

(ROADS)  

Another influencing factor of social participation is the perceived risk attached to being 

active in certain activities. According to some respondents, being active in an NGO that 

criticise the current government entails the risk to be labelled as opposition (We Effect, 

Estamos). Such designation may lead to limitations in employment and constraints to other 

opportunities (We Effect). Simultaneously, people active in civil society groups can be 

considered as Frelimo-associated by the MDM. According to the MDM chair of the 

assembly group, those groups that receive support from the state or have some connection 

to Frelimo are tainted by Frelimo’s influence (I13).  

Aside of the afore-mentioned civil society, one should also consider the religious groups in 

the social sphere. From what we have found in Lichinga, religion plays a role in the 

everyday life of many, and participation in religious service is common. According to one 

religious congregation in Ceramica, religious coexistence has always been present in the 

area. In Sambula however the Muslim congregation appears as dominating (G25). 

Participation in religious activities has been reported as high, at least by the religious 

leaders we talked to. Reportedly, even the poorest make contributions in money, labour or 

material to the congregation in order to provide religious services in an adequate 

environment (G10, G25).  

According to the religious leaders in Ceramica, the last years have seen a decline of 

participation of young people in activities other than the religious service. He explained 

that with increasing levels of poverty which makes people withdraw themselves from 

participating if there are no perceived incentives. Here, a parallel can be drawn Pretty´s 

concept on ‘self-exclusion’. This explanation to withdraw is in line with a discussion of 

participation in social activities from a national perspective. When discussing participation, 

or abstention, one has to consider the daily livelihood of the Mozambican context. As one 

interviewee expressed it rather drastically: the people are busy surviving and have no time 

or energy to participate in activities that do not contribute towards survival (I16). 
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3. Implications from the Participation 

Presenting the findings from the field work in Lichinga, one can make out several of 

Ferrington & Bebbington’s and Pretty’s types of participation that Cornwall presents in her 

afore outlined essay. Before starting with the assessment of the perceived legitimacy of the 

municipality, the different prevalent patterns of participation implicated by our respondents 

should be pointed out. 

There are indications that ‘consultative’ or even ‘passive participation’ occurs in the 

Municipal Council’s efforts of participatory governance. The mentioned practice to have 

public hearings late in or even after decision making processes, corresponds to these two 

types. Depending on the actual inclusiveness of the negotiations on the draft agreement 

between district and municipality, this would embody another corresponding example. 

Moreover, one can discern ‘self-mobilisation’ and ‘self-exclusion’. Mobilisation is visible 

in the way professional associations are formed which in some cases apply for PERPU 

funding or approach other structures for support. Exclusion is detectable in comments by 

some religious leaders and others who state that especially poor people withdraw from 

public life and are hard to motivate to take part in activities. 

The emergence of committees concerned with certain issues can be interpreted as 

‘functional participation’ (Cornwall, 2008:272). Outside entities ask for the establishment 

of a committee that implements new techniques for them, in the case of the water and 

nutrition committee, the health authorities asked for a group to advocate the use of Certeza. 

‘Deep participation’ is observable in relation to the aspects mentioned on ‘consultative 

participation’, few make a decision and present it to more people later. Furthermore, it 

seems present in the way decisions on PERPU application decisions are made since it is 

traditional authorities, Secretaries and Consultative Councils who decide. These councils 

and other community committees are reported to be dominated by traditional authorities 

(I16). 

‘Wide participation’ can be seen in the municipal elections where almost 40% of those 

qualified to vote participate. Compared to other events open for participation, elections are 

to be seen as an inclusive process, those who want to express their opinion in the election 

are invited to do so. Contrariwise, the Renamo boycott in the 2013 election limited people 

sympathising with them in voicing their genuine opinion.   
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Chapter V – Analysis of Legitimacy 

The following analysis will use Scott’s institutional pillars in order to provide an answer to 

the question how the municipality’s legitimacy can be understood from a local perspective. 

In order to do so, the results presented in the previous chapter will be used and, in case it is 

needed additional data will be introduced. Most of the underlying data was collected 

during the field work in Lichinga. For the purpose of triangulation and validation, 

additional interviews were conducted with experts on the local situation in Niassa 

province, the political system or elections in Mozambique were conducted in Maputo. 

Subsequently, implications for the answer to the third research question will be drawn. 

1. Regulative Pillar 

When using Scott’s regulative pillar to assess the legitimacy of an institution, one has to 

look into two main aspects. First, Scott’s concept of a legally sanctioned institution has to 

be evaluated by looking into the regulative framework that established the institution and 

that assigns it with certain rights and responsibilities. An institution is legitimate if it is in 

“consonance with relevant rules and laws” (Scott, 2014:72).   

Considering Mozambique’s political system, this analysis will start by looking into the 

legislative framework which constitutes the municipality as an institution and the way that 

legislation was approved. There are several key pieces of legislation: the constitutional 

changes allowing for decentralisation, the laws and decrees creating the municipalities, 

attributing competences and responsibilities to them and, finally, the legislation that 

provides the municipalities with budgetary support. Alexandrino and Luis, in their 2014 

collection of municipal legislation in Portuguese speaking countries, list 21 laws and 

decrees establishing and adjusting municipal responsibilities, as well as organising the 

local elections, jurisdictions and the relationship between municipality and districts 

(p.6ff.). 

The most important pieces of legislation in this context are Title XIV of the 1990 

constitution, the laws 3/94, 2,7,9,10,11/97, 8/2003 and 3/2008 as well as decree 33/2006. 

The constitution provides the legal basis for decentralisation reforms and the introduction 

of municipalities, as well as creating a safeguard against too much influence of the central 

government, which is only given administrative supervision (Art. 8 in conjunction with 
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Title XIV Constitution). It is the series of laws enacted in 1997 that created the 

municipality as a public institution of local government and ascribes a list of core 

competencies: local economic and social development; environment, basic sanitation and 

quality of life; public services; health; education; culture, leisure and sport; municipal 

policing; and urban construction and habitation (Article 6 (1) of Law 2/97). The 2006 

decree extends possible competencies under the precondition that they are able to fulfil 

these (Art.4). 

More recent laws, orders and decrees are mainly concerned with electoral procedures, 

privileges for delegates and officials in the municipality and municipal finances. Some 

research on the laws that established or refined the municipalities – e.g. Cistac, 2012, 

USAID, 2010b – does not suggest any real problem with the legislation itself. USAID 

argues that at least the financing law is clearly formulated (2010b:12). Cistac argues, that 

the decentralisation process has been implemented in a volatile environment but that the 

municipalities had some success and that the people see its use (Cistac, 2012:28). He states 

that the full impact of decentralisation can only be assessed after a long period of time, and 

that the potential of municipalities should be included in such an assessment (ibid.). 

Perceptions of the municipality as useful and relatively successful in fulfilling their tasks is 

something that came up in the field research several times. However, we will consider 

those parts in the normative pillar when looking into the quality of local government. 

Considering the constitutional claim that Mozambique is democratic (Art. 1, 2, 3)16 one has 

to consider that all these pieces of legislation are only valid if they were approved in 

democratic fashion. There are several critical voices on the democratic nature of how 

municipalities were introduced and towards their design. The key criticism is that Frelimo 

used its dominance in the parliament to create favourable conditions for itself while trying 

to reduce Renamo´s influence. (USAID, 2010a:4) Problematically, Mozambique is 

considered a ‘defective democracy’ (BTI, 2016), meaning that certain necessary aspects 

like division of power and rule of law are not developed. Hence, even if laws are passed in 

the Assembly of the Republic or decrees are issued by the government, that does not make 

them overly satisfactory, nor does it make them reality. In connection with the criticism 

that Frelimo “stack[ed] the deck in favour of the dominant government” (USAID, 

2010a:5), the legislation has to be seen with some caution. 
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 BTI considers Mozambique a “highly defective democracy” (2016) and Freedom House rates it “Partly 

Free” (2016). 
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Regardless of this criticism, it was claimed by the Governor and other officials that the 

Frelimo government introduced some policies that aimed at increased citizen participation 

and more space for dialogue with the opposition. The local authorities of the state seem as 

eager to hear the citizens’ concerns as the municipality’s officials do (G1, I3, and I5). As 

pointed out in the results, the statement that one is committed to ‘participatory governance’ 

is unconvincing if it is, as we interpret it, mainly concerned with spreading information 

instead of actually involving people in the prelude to and the decision making process 

itself. As elaborated on in the Literature Review, this can be compared to what Pretty 

(1995) refers to as ‘Passive Participation’ (p.272). The low participation of the public in 

assembly sessions is seen by at least one as a reason why officials do not want to spend 

time on processes with little to no response (I1). Contrariwise, it could further be a 

symptom of public frustration with the unresponsiveness of the authorities – e.g. in the 

case of the broken wells in bairro Sambula, whose leaders reportedly contacted the 

municipality several times. We interpret these pieces of information as indicators that the 

population is not unwilling to participate but are frustrated with the current situation. That 

is an interpretation shared by some people in both Frelimo and MDM. According to our 

interviews in one bairro, some Régulos are selected by their constituents (G6). These 

indications lead to the conclusion that people we spoke to wish to have their voice heard in 

the decision making process. This could be interpreted as a call for what is described as a 

‘wide’ participatory process by Farrington & Bebbington (1993 in Cornwall 2008).  

The emergence of a civil society which sometimes seems to hold the authorities 

accountable (G31) and is supposedly practicing internal democracy by electing board 

members (G17), is another indicator that people appear supportive towards having their 

perceptions included in decisions. 

Scott points out, citing his earlier work with Meyer, that legitimacy is “negatively affected 

by the number of different authorities sovereign over it and by the diversity or 

inconsistency of their accounts of how it is to function” (Scott, 2014:73). In the case of the 

municipality this can be connected to the degree of autonomy. While the law is clear on 

competencies and autonomy, attributing only oversight functions to the state and provincial 

government, the local reality is different. Lichinga is dependent on budget support from the 

central government since it is not able to raise enough revenues from the taxes or fees 

(G1), which is coherent with general research into budged dependencies of municipalities 

(USAID, 2010b:11f., Forquilha, 2014) Hence, the central government, or its local bodies, 
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could exert influence over the municipality. This is especially important in cases where the 

municipality is dependent on staff that is hired or financed through the local state bodies 

due to budget constraints (USAID, 2010b:12). Another sovereign over the municipality can 

be found if one looks into the budgets: international donors constitute a substantial part of 

the funding towards municipalities (Forquilha, 2014), which could give them influence to 

push forward their own agendas.  

Moreover, one should look into the question, whether the municipality acts within its 

regulative framework and, whether people perceive it that way. The regulative frame for 

municipal action is outlined in the competencies in the legislation. One should note, that 

not everyone we talked to appeared informed about the role of the municipality in aspects 

that do not concern the provision of apparent services or PERPU. As found in interviews, 

respondents occasionally consider the municipality as a source of money, because of the 

PERPU fund, and as responsible for the infrastructure and waste disposal (G23, G24, G21 

among others). While respondents make the municipality responsible for the poor 

infrastructure and dysfunctional waste management system, they do not blame it 

exclusively but consider the, perceived, financial constraints of the institution. Rejected 

PERPU applications and the practice of underfunding approved projects is by some 

interpreted as due to lack of money which prompted their demand towards the central level 

to make more money available (G30). 

There is no indication that our respondents see the municipality as overreaching into areas 

that do not concern it. On the contrary, they ask for more municipal involvement in bairro 

projects like the construction of new places of worship, by means of money or equivalent 

(G10).  

A final aspect of adherence to rules, is the municipality’s role in the systemic corruption17 

in Mozambique, which is not only mentioned by international and local NGO but by 

respondents in the population as well. However, considering that corruption is from our 

perspective an indicator for morality, this aspect will be discussed in the next section. 

All in all, the support of the institution from the regulative pillar can be seen as ambiguous. 

On the one hand, the legislation itself, is rather concrete. The tendencies in civil society 
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 According to the Anti-Corruption Resource Centre, “systemic corruption occurs when corruption is an 

integrated and essential aspect of the economic, social and political system” 

http://www.u4.no/glossary/systemic-corruption/#sthash.xh2ormi7.dpuf [accessed 25.05.2016]. 

http://www.u4.no/glossary/systemic-corruption/#sthash.xh2ormi7.dpuf
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and – according to some respondents – in the population towards democratic practices and 

participatory decision making, support the assumption that democracy is becoming a 

custom. Hence, the prevailing rules and norms seem to support the institution as an aspect 

of local democracy.  

On the other hand, the alleged way the laws were drafted and utilised by the Frelimo 

government to maintain its position (USAID, 2010a:5), implicates that the legislation 

serves another purpose than claimed. Moreover, the municipality does not take up all its 

responsibilities due to lack of capacities. I should be noted, as Manor emphasises, that the 

blame is not to be put exclusively on the municipality. Commonly the central government 

is resistant to devolve enough resources to the municipality, to ensure service delivery 

(p.54). This is not necessarily negative for the municipality´s legitimacy because 

dependence on another institution for those services is better than a complete breakdown of 

a service due to the municipality overestimating its capacities. If such a complete 

breakdown happened it would likely have an impact on people’s perceptions in the 

normative pillar. The sovereignty and autonomy of the municipality is not as developed as 

the decentralisation reforms imply. While some decision making power on local issues is 

devolved, these decisions could be influenced by different actors who provide the majority 

of the budget. The oversight function by state and province, are not inherently critical, 

however, if they are used to interfere with the municipality’s decision or opinion making, it 

may become negative.  

Sovereignty is an aspect that could be strengthened if the budget of the municipality was 

less dependent from outside sources and more dependent on taxes or fees. It could operate 

more independent of the current political debates or from donor expectations. This is not to 

say that it currently acts on behalf of these, or that those expectations are contradicting the 

necessary actions, but the possibility that the financial contributors attach political 

conditions to the funding must be considered. However, increasing the share of locally 

raised revenue for the municipality in the budget, is a task connected to different 

challenges: how to raise more taxes or fees from an already poor population; how to 

overcome historic connotations with taxation; how to attract more businesses that pay taxes 

to the municipality if limited infrastructure prevails; and many more. 

A positive outcome in this pillar is that people seem to recognise the municipality’s 

existence as a potential support for business ideas due to the PERPU fund. Our interviews 

suggest, that respondents are not averse towards more municipal engagement in other 
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issues. E.g. supporting community projects in the bairros by helping with finances or other 

support. 

2. Normative Pillar 

As outlined in Chapter III, Scott’s main determinant of legitimacy in the normative pillar is 

whether or not an institution is morally governed, a concept that is based on people’s 

perceptions of morality. Our interviews with traditional and formal leaders in Lichinga, as 

well as with respondents from the general population and activists in civil society, allowed 

us to establish an understanding for what people perceive as morally correct. However, in 

order to validate this understanding, much more research is necessary spanning over a 

longer period of time and taking more areas and people into account. The limitation of 

language mentioned in our methodology is especially important to keep in mind here, since 

misinterpretations concerning morals could have arisen by us not noticing variations in 

language. Furthermore, asking straightforward questions about morals and values instead 

of creating a second order of construction out of the responses we got, would have given us 

different answers for every respondent and area. The collection and assessment of the 

general values of people in Lichinga would constitute a research project far beyond the 

scope of this essay. Hence, we will only analyse the core concepts concerning moral 

government that came up during our research. 

Using corruption as a point of entry, one can find that corruption is notably present in the 

everyday life of people and in institutions. Although corruption18 is illegal in Mozambique 

(Law 4/2004) and perceived by some as an obstacle towards economic development, many 

political leaders, regardless of party-affiliation, as well as other authorities are frequently 

accused and investigated (I12; AIM, 2015 & 2016). As it appears, it is not only people with 

access to political power who make use of this systemic corruption: midwives allegedly 

ask for money in exchange for better service although it is to be free of charge (FOFeN), 

bribes can be necessary to secure employment (Estamos), members of the security forces 

ask for money (own observations) etc. The notion that officials are corrupt did not only 

come up in the interviews with both parties in the Assembly but with personnel in the 

municipal administration and with other respondents, too.  

Despite this behaviour being supposedly common in every societal or professional class, 
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 Understood as theft and misuse of public funds and the asking for and accepting of bribes. 



Chapter V – Analysis of Legitimacy  

2. Normative Pillar  

49 

 

corruption is perceived as morally wrong. However, some offer explanations including 

other reasons than individual criminality. Some explain bribery on lower levels of the 

administration and in professional life with bad economy that requires people to look for 

additional income (I12). Even those, who bring up possible justifications, agree that it is 

wrong nonetheless. Especially in cases when bribery in connection to service provision 

occurred, people seemed upset and pushing for no tolerance of that kind of behaviour 

(FOFeN).  The recent development in Lichinga with the president of the municipality 

arrested on charges of theft and misuse of public funds (AIM, 2016) may have direct 

implications towards how people perceive the municipality. According to Gasolina (2016) 

the municipal president has been convicted for corruption charges together with two of his 

staff. Despite this, the president will remain in office (Gasolina, 2016). Seeing this 

happening on the highest municipal level, one may think that there is a risk of people 

viewing the entire system as corrupt.  

The entanglement of the governing party with the administrative structures could reinforce 

the perception that the municipality as an institution resembles the governing party. As it 

appears, at least three of the four levels in the municipal administration are dependent on 

the governing party: the President, the vereadores, and the chiefs of the administrative 

posts. In an administration that is dependent on party politics, the personal aversion against 

a party could lead to aversion against the bureaucracy. Having the political heads of the 

administration dependent on parties is not problematic and is similar to municipal 

democracies in some Western democracies, e.g. in Germany. The political affiliation of the 

P.A. appears as the problematic issue since this is the instance that is concerned with tax 

collection, issuing documents and other bureaucratic tasks. This can reinforce the 

perception that taxes go to a party instead of the institutions that provides services. Hence, 

a Weberian ideal of a non-political bureaucracy might be better suited for the municipality 

in Lichinga due to the clear divide between Frelimo, Renamo and MDM. This kind of 

bureaucracy could not only benefit from long term stability, meaning the bureaucracy 

would not have to change with every change in government, but could furthermore avoid 

the political stigmatisation.  

Closely connected to corruption is the perception of a lack of transparency in the 

administration of the municipality and the budgeting. This is an accusation presented 

mainly by the opposition party in the Municipal Assembly but was supported by other 

assembly members as well (F1). Furthermore, answers regarding who is doing what and 
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why in the processes regarding PERPU indicated that applicants and lower level officials 

would like to know how decisions are made. Although the community leaders are directly 

involved in the application processes, they did not seem to know their exact influence, or 

they were not willing to talk about it (G21). The divergent practices in different 

administrative posts can be seen as contributing to the confusion in this topic.  

In order to improve government transparency, a civil society observatory was established 

in the province which, according to the observatory itself, is successful in increasing 

accountability and civil society participation in planning and budgeting on provincial level 

(FoNagni). A similar mechanism for the municipality failed. While the provincial 

observatory refers to financing for this municipal observatory being cancelled by an 

international donor as the main reason for the failure, other sources say that 

unresponsiveness and unwillingness to cooperate by the municipality are the reasons why 

the project did not work out (I1, We Effect). 

Taking up the claimed commitment to ‘participatory governance’ another aspect of 

morality can be found in checking whether the Municipal Council lives up to the promise. 

However, there is too little data to make a strong claim on this issue. Interpreting 

participatory governance as an approach to look for opinions of people and to consider 

these opinions, one could expect some kind of demand for consensus in governing. While 

Linder claims that Frelimo-governed municipalities show a better track record on 

consensus decision making than MDM-run municipalities (2010:13), the MDM-group in 

the Municipal Assembly complains about having their opinions and ideas ignored for the 

reason that it is an MDM-idea. Nonetheless, there is too little evidence from other sources 

that would allow for a general reliable claim that the Municipal Council does not live up to 

the promise, especially since the consensus interpretation is not necessarily the same that 

local citizens or politicians make. 

As indicated in the literature review, several scholars view the quality of government, 

implying the adequate provision of services, as the core of good or morally correct 

government. This perception, that the municipality should provide more and better 

services, is shared by a majority of our respondents in Lichinga. Three issues that came up 

most often are the poor condition of the roads, the dysfunctional waste management 

system, and poor access to improved water sources. All these topics seem especially 

dominant in the bairros and outside the inner city. As has been pointed out in the previous 
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section, these three aspects are indeed the responsibility of the municipality. Since they are 

very visible factors that influence the everyday life of the citizens, people note 

improvements, stagnation or deterioration of these services quickly. It appears that positive 

developments are not brought up as much as negative ones. The access to markets for most 

people was rarely brought up in the interviews, while criticism for water and roads was 

voiced quite often. 

According to some of our respondents the situation improved in certain areas, like the 

roads in Ceramica. Some noted a deterioration, e.g. in Sambula a lack of a functioning 

well 19  was brought up several times. A few respondents in the bairros feel like the 

municipality is not fulfilling its tasks which might affect their perception in a negative way. 

Connected to the provision of services is the perception of some that money paid in fees or 

taxes is not used appropriately. According to the Chefe do Posto in Massenger, there is a 

lack of understanding in some areas concerning how taxes can contribute to general 

improvements in infrastructure. She and others state, that people do not see the link 

between paying taxes or fees for the markets or garbage collection and improvements of 

infrastructure (I15, I18). Hence, they would suspect municipality or the tax collectors of 

stealing (I15). 

On another note, it is not only the municipality that is blamed for the current situation: 

Lichinga municipality is said to have had different preconditions for local development 

than other municipalities, where some sort of industry was already present and which had 

more advanced infrastructure. A Frelimo member in the Municipal Assembly referred to 

this situation when asked about what they consider the reason for the rather poor provision 

of services in waste disposal, roads and water access. Others referred to the chaos of the 

civil war in order to explain why certain areas have such bad infrastructure. According to 

those, it was the unorganised way people settled in Lichinga during the war which led to 

poor infrastructure in those areas (G3, G15). An interesting notion here is that civil society 

and organised citizens sometimes take over some tasks the municipality is supposed to 

fulfil. Garbage collection is done by people in the bairros when they are asked to do it and 

in the city there are regular clean-up days where civil servants and citizens clean roads 

from garbage. This initiative showcase what Pretty classifies, and as discussed in the 

Literature Review, as ‘self-mobilization’ (p.27).  A similar pattern was reported in 

                                                 
19

 According to residents, there are three borehole wells in Sambula but none of them is operational due to a 

lack of maintenance/repairs. Hence, locals dug their own wells and use the water from the stream. 
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Ceramica where the local people sometimes repair the road if the municipality takes to 

long for this task (G3). Two of the larger NGO in Lichinga, Progresso and ROADS, are 

involved in related activities either in tasks complementary to district, or to municipality 

responsibilities. 

However, people involved in these kind of activities do not perceive it like they would be 

doing the work of the municipality but state that they want to do these tasks in order to 

support a weak system and to improve the quality of living standards in the area 

(Progresso, ROADS, and G3). Hence, while an outside observer could claim the 

municipality was outsourcing its tasks to the civil society, this does not appear to be true 

from a local perspective.  

One final consideration on moral governance in Lichinga’s context is the way election 

campaigns are utilised. One of our respondents voiced the perception that some politicians 

do not deliver on their promises and fail to achieve the same level of development in 

Lichinga that can be seen in other areas of Mozambique, e.g. Maputo (F1). The delegates 

in the Municipal Assembly seem to be aware of this and consider that broken promises 

might impact the motivation of people to participate in elections. 

All in all, it seems like the support for legitimacy from the normative pillar is constrained 

by the conception of the municipality as corrupt, lacking in transparency and 

underperforming in service provision. However, the municipality alone is not blamed for 

these factors. Corruption is seen as a general problem not restricted to the institution, but 

one that is reported as indiscriminately constraining trust in the political-administrative 

elite. The difficulties in service provision are at least partly attributed to the way people 

settle in the bairros, which makes access to roads, water and electricity hard to provide 

(G15). 

Nonetheless, one can point out that corruption and service provision have a negative 

impact on the municipality’s perceived legitimacy. While improvements in service 

provision could increase the perceived legitimacy, the devolution of more responsibilities 

that the municipality cannot fulfil, e.g. in education, would have a detrimental effect. 

3. Cultural-cognitive Pillar 

Assessing whether or not the municipality as an institution is culturally supported makes it 
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necessary to look into cultural practices and traditions that could have an impact on the 

way how people interact with the institution. Looking into cultural aspects is always a 

sensitive issue, especially since Lichinga is a heterogeneous society with a mix of diverse 

ethnic and religious groups (Conselho Municipal, 2011:3). Generalisation of our findings 

in this pillar is therefore hardly possible. 

Like stated in the discussion of the theoretical framework, one aspect we consider here is 

the influence of the traditional leadership on attitudes towards the municipality and the 

interaction of traditional structures with formal structures. As reported by some 

respondents in the bairros and some of the officials, certain issues and problems are the 

responsibility of the traditional authorities (e.g. I15). Especially social matters like disputes 

between residents in the bairro or in families are brought to the Régulo and the traditional 

authorities instead of formal authorities, irrespective of whether these are state or 

municipal. While it is within the responsibilities of the Régulos to relay some social cases 

like most vulnerable families to the social services, there is a reported approach towards 

local problem solving and attempts to solve cases in the extended families and in the bairro 

(G6). Even when it comes to matters that would be more in the responsibility of a court, 

e.g. serious neighbourhood and family disputes, the traditional authorities are involved. 

The Chefe do Posto in Massenger stated, that there are different levels of traditional 

authorities who can be involved to solve complicated cases. Starting with the lowest level 

Régulo, also called Nduna, going up to a convention of all Régulos in an area. While the 

Chefe do Posto in Massenger has not heard of a case that was not solved in this system, the 

Régulo of Ceramica states that at least violent cases are handed to the police. Therefore it 

seems to exist at least some kind of appreciation of a formal judicial system for serious 

cases. As argued by Peter´s, confidence between the individual and the institution is 

necessary, which in this case appears as valid for the traditional structure as well as to a 

certain degree for the formal structures. Nonetheless, the position of the traditional 

authorities in Lichinga is very strong which is reinforced by their involvement in the 

PERPU application processes. Due to this strong position of traditional authorities, they are 

key actors who can either support an institution or undermine its perceived legitimacy.  

According to the traditional authorities we interviewed, there is a close collaboration on 

bairro level between the Régulo and the Secretary who represents the municipality’s 

formal structures. In Ceramica there is some division of tasks but the Secretary, as reported 

by his deputy, is not able to perform his tasks without the Régulo. This is a notion that was 
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mirrored in another area by the Chefe do Posto in Massenger. She states that she cannot 

work without the Régulo’s support. 

This is an understanding which the central government realised and utilised when they re-

recognised traditional leaders in 2000 through Decree 15/2000 (Kyed et al., 2007). This 

recognition is an important factor since Régulos could easily mobilise their constituents to 

support certain policies and activities, like it has been with the “Certeza” clean water 

scheme introduced in Ceramica by the district health authorities. In the same manner, they 

could potentially mobilise people to take part in activities related to the municipality, e.g. 

public hearings and elections, Reportedly, the Régulos also utilise this ability for 

community improvement projects, e.g. for roads and “places of worship” (G3, G10). While 

this efficiency in mobilising can be seen positive, one has to bear in mind possible negative 

implications. Traditional authorities could appear as opinion leaders with their whole 

constituency following in aspects that serve the leader’s interests, since those are claimed 

to have own agendas (I3). Furthermore, they could convince their constituents to vote in a 

certain way (I18) which would give them considerable political influence.  

On the same reasoning, one should consider that the traditional leader could also withdraw 

support from the municipality or actively work against it if they perceive the municipality 

as opposed to their own goals. Therefore, the traditional leadership appears to have a 

profound impact on the perceived legitimacy of the municipality and on people’s decision 

to participate. From our short stay in Lichinga we cannot consolidate any argument that 

would imply that Régulos work against the municipality, it seemed like their prime concern 

was to improve the situation of their people in order to keep their own strong support by 

the community. 

History is, as we have stated before, a part of culture and can have an impact on how 

people perceive a concept. This notion is important to understand in the context of taxation 

in Lichinga. Since taxes are often connected to taxation in colonial times, many people are 

reportedly opposed to taxes (G19). This negative image could be reinforced, when they do 

not see any connection between the taxes they pay and improvements in infrastructure and 

living conditions, as mentioned in the Normative Pillar.  

A second aspect related to history is the stated hesitance to be outspoken critics of leaders 

(I18) which, if applied to political accountability, could be seen as weakening opposition to 

those who govern. Nonetheless, there seems to be a growing tendency of voicing criticism 
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against local authorities, may it be province or municipality. This is represented by the 

existence of the observatory and a growing civil society that deals with political issues. 

Said tendency could contribute to a practice where choices and policies in politics are 

debated on the basis of possible advantages and disadvantages. If the current alleged 

practice of dismissing a proposal on grounds of the proponent is changed, people might be 

more inclined to voice criticism and propose new solutions to local problems based on 

local perceptions. Hence, the promotion of open debates based on merits in politics could 

counteract a trend where governing parties alienate the opposition, something that 

supposedly happens in Frelimo- and MDM-governed municipalities (I17). 

The final aspect of culture that has a potential impact on the perceived legitimacy of the 

municipality can be found in gender aspects. The current composition of the Municipal 

Council and the Municipal Assembly represents the composition of some community 

leaderships we interviewed. An underrepresentation of women in leadership positions was 

apparent in Sambula, where no female member of the consultative council was present 

when we met them although there are supposed to be 30% women (I11). There is one 

female vereador and just about a quarter of the delegates of the Municipal Assembly are 

women, with similar quotas in the local leaderships of the parties. In this context, the two 

out of four Chefes dos Postos appear as outliers. However, there is a clear dominance of 

women in most of the social activities we talked about in the bairros. The health and 

nutrition committee in Ceramica for instance is composed of women only, and the majority 

of the NGO we talked to appeared to have at least a gender balance or close thereto. This 

high activity of women in the social and the economic spheres exist despite the fact that 

women tend to have a higher workload due to traditional gender roles as described 

previously.  

Notwithstanding, as soon as it comes to representation of women in decision making 

bodies, it appears like there is a hesitance to participate or to speak up. FOFeN refers to 

lower educational levels of women as one reason why they are not in leadership positions. 

According to people in the district government this makes it hard to employ more women 

into those positions. However, according to the school authorities, education of females has 

increased substantially over the last decades. 

The traditional gender roles, as presented to us by women in Sambula, see a dominance of 

males over females, something that appears to be reproduced on the political level in the 
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municipality. There are reported efforts to increase female representation in the 

administration, at least in the last intake of new young employees according to the 

vereador for culture and youth. FOFeN had a project aimed at promoting women's 

representation in politics which, according to them, had a strong impact on the number of 

women running for office, being delegates in assemblies and members of leading positions 

in local organisations and parties. A replication of such a promotion by the municipality, or 

in cooperation with the municipality could possibly increase female participation and 

leadership in politics as well as in non-political organisations. While increased female 

representation in leadership is considered desirable in Western societies, this could 

potentially have a curbing impact on perceived legitimacy in Lichinga. If the municipality 

diverges from traditional gender roles, people valuing traditional norms could perceive the 

municipality as illegitimate. Contrariwise, taking Metangula, another municipality in 

Niassa, as an example, it can also be argued that people are not opposed to women in 

politics, as a female president was elected there (FOFeN). 

All in all, the cultural-cognitive pillar constitutes the most ambiguous determinants for the 

perceived legitimacy of the municipality as an institution. Factors such as the strong 

position of the traditional leadership, especially the Régulo in the bairros, can have a 

strong positive influence if the leadership decides to support the municipality. Contrarily, it 

could also have a negative impact. According to Scott, the number and strength of different 

bases of power an institution can draw upon, either by being “authorized by superordinate 

parties [...] or endorsed by those subject to the power-wielder” (2014:73, emphasis in the 

original), can have a direct impact on the perceived legitimacy. The traditional leaderships 

in the bairros have to be considered such bases of power that are, from the state 

perspective, subject to the power-wielder. However, their decision to support, or not 

support the institution has direct influence on the capabilities thereof. From the information 

we gathered in Lichinga, it would be impossible to maintain the already limited tax base or 

to communicate effectively with the population without the Régulos support. 

Secondly, the gender roles could have an influence on legitimacy as traditional gender 

roles might discourage women from exercising their democratic rights, which would have 

an impact on voter turnout and keep female issues out of politics.  
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4. Implications from the Legitimacy 

Interpreting the arguments presented in the assessment of the perceived legitimacy of the 

municipality, one can come to the conclusion that, one the one hand, the current level of 

legitimacy of the municipality is higher than directly after the introduction in 1998. The 

main reasons for this assessment would be the increased levels of electoral participation 

over the last elections and the improvements of services and infrastructure. A secondary 

argument could be seen in the availability of loans from the PERPU fund, established in 

2011, which is helping people increase their economic activities and livelihoods.  

On the other hand, there are good arguments speaking against a high degree of legitimacy. 

It is indicated that people are dissatisfied with the provision of basic services and with the 

unresponsiveness of the municipality. Furthermore, perceived, or factual corruption, is to 

be seen as limiting trust in the municipal authorities. Moreover, the legislation establishing 

the institution is not free of controversy either. Combining those arguments, one can come 

to the conclusion, that the municipality´s legitimacy is perceived as rather low. Scott’s 

three pillars include a lot of aspects that are not static, hence the possibility exists that the 

perceived legitimacy will improve if certain practices improved. A non-static concept of 

legitimacy is supported by Scott’s interpretation of it not being “event-specific” (2008:59) 

but embedded in “socially constructed systems” (ibid). This is a notion Governor Arlindo 

Chilundo suggests as well: “legitimacy is not cast in stone, it should be constantly 

negotiated and challenged. 
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Chapter VI – Conclusions  

This essay aimed at providing insight into the relation between the perceived legitimacy of 

the municipality of Lichinga and its people’s general patterns of participation in the social, 

economic, and public spheres. We assumed to find a link between perceived low 

legitimacy and low participation in local elections and taxation regimes. In order to 

understand participation in the public sphere, we considered it necessary to look into the 

patterns that exist for the general motivation towards participation and non-participation, 

patterns in participatory approaches implemented by the Municipal Council, and into how 

people appear to make use of the municipality. 

Furthermore, we had to understand how the legitimacy of the municipality can be 

interpreted from a local perspective. For the sake of an inclusive and comprehensive 

analysis, we used Scott’s theory of institutional pillars. The three dimensions of the pillars 

allowed to take a variety of arguments into account that could determine individual 

perceptions of the legitimacy of the municipality. This inclusiveness of the theory already 

mixed findings we used in the participation assessments, hence, a certain overlap appears. 

In combining the outcome of our two assessments, we will now revisit the core findings 

and develop an answer to the questions of whether or not perceived low legitimacy can be 

seen as the cause for relatively low participation of Lichingans in the municipality’s 

official structures and activities.  

1. How can we understand the perceived legitimacy of Lichinga municipality 

from the local perspective? 

In recourse to the analysis of the three pillars one can distinguish three categories of 

findings that either support, limit or have an uncertain effect on the perceived legitimacy of 

the municipality. The matrix table below will provide an overview on the different aspects 

we identified in each of those categories. The following elaboration will then go into detail 

into some of the aspects for each of the categories. Those aspects we consider most 

important are put into bold in the table.   
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Figure 3 - Summary of Pillars 

 Supporting Factors Limiting Factors Uncertain Factors 

Regulative  Legislation in 

place 

 Physical 

closeness of 

administration 

 

 PERPU 

 Legislation 

might be biased 

 Budget 

dependency 

 Mozambique as 

defective 

democracy with 

weak rule of law 

 Draft 

agreement 

 Handling of 

corruption 

issues 

Normative  Some improved 

services 

 Officials 

visiting bairros 

 Corruption 

 Perceived poor 

provision of 

services 

 Politicised 

administration 

 Potential to 

increase 

accountability  

Cultural-

cognitive 
 Collaboration 

between 

traditional and 

formal 

authorities 

 History: 

concerning 

taxes and 

hierarchies 

 Gender roles 

 Continued 

support from 

traditional 

leaders 

 

Limiting Factors are mainly concerned with the low capacities of the municipality, which 

result in an insufficient provision of public services. Hence, normative aspects are the main 

determinants of perceived low legitimacy of the municipality. Negative connotations 

regarding taxation, due to history, and perceived corruption, have a detrimental impact on 

the opportunity to locally raise enough revenue to address the local challenges. This, in 

turn, increases the budget dependency which, according to Scott, decreases legitimacy 

even more. 

Supporting Factors of the legitimacy, can be seen in the legislative framework and the 

stated commitment towards more participatory governance. However, the reported weak 

rule of law and a defective democracy could invalidate these two aspects.  The current 

close cooperation between the traditional and formal structures can be seen as supporting 

the legitimacy. Furthermore, the practise of visiting the bairros and asking for the 

population’s opinion can have a positive impact on the perceived gap between politicians 

and citizens since it might narrow it.  

The Uncertain Factors are those with potential to go in either direction but resistant to 

remain unaltered. Depending on the decision of the potential extension of the 

municipality's responsibilities, the provision of services will be influenced. The people’s 
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impression of their government’s legitimacy is likely to increase in the case of satisfactory 

provision of the services.  If those are no longer sufficiently provided, the scenario may be 

reversed, which would decrease the perception of legitimacy. Another uncertainty is the 

question of how the municipality will deal internally with corruption on high levels. If this 

issue remains unsolved, people might feel affirmed in perceiving the whole institution as 

corrupt.  Lastly, another Uncertain Factor is the support from the traditional leaders. The 

mobilization capacity held within the traditional structure is of such character, and has the 

ability to influence the behaviour of communities, that it should be considered. However, 

we could not detect any indicators suggesting that this support is likely to cease. Instead, 

there are good indicators that the legitimacy of the municipality has increased in the time 

since its introduction.  

2. Which factors have an impact on participation for people in Lichinga 

municipality? 

As we pointed out, one predominant factor determining participation or non-participation 

can be seen in the influence that an activity will have on sustaining one’s own and one’s 

extended family´s livelihood. Since a lot of people depend on small margins in their daily 

lives, as reported by the interviewees at the extension services, prioritisation of where to, 

or not to, invest their time and resources can become important. Therefore, a first 

determinant of participation is spatial distance. Some respondents report that their 

machambas are far away and that the means of transport are limited so that they cannot 

spend a lot of time engaging in issues without a direct incentive.  

Hence, the decision to participate in municipal issues, like public hearings or attending 

assembly sessions, can depend on people’s perception of the direct benefit of such a 

meeting. If one assumes this as a determining factor for participation in the municipality, 

one has to hold the same truth for other activities. In this context, one can identify the 

concepts of ‘self-mobilisation’ , for instance, when people start to make use of civil society 

structures by approaching and becoming a member of UCA and the peasant associations 

organised in that union. The membership has material benefits due to the facilitation of a 

network, which includes not only mutual support but access to improved farming 

techniques and general education, and the possibilities of joint ventures, e.g. joint storage 

and production. A similar pattern of self-mobilisation can be observed in connection with 

PERPU, which provides access to the material benefit of monetary loans that are 
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sometimes considered as gifts. Hence, taking the opportunity to profit from the weak 

repayment and reclaim structures in order to alleviate one’s own poverty can be interpreted 

as rational. 

Poverty is another aspect impacting participation. As stated by religious leaders in 

Ceramica and other respondents, poverty makes people withdraw from society and social 

activities.  Since drug and alcohol abuse are mentioned as consequences of this isolation, 

one can consider a self-perpetuating cycle of poverty if the withdrawal takes place. This 

aspect is explained in the concept of ‘self-exclusion,’ which is arguably present in some 

social stratas in Lichinga. 

The pattern of withdrawal implies a certain passiveness by the poor. While this is not 

necessarily the case, one respondent (I18) touched on the “perceived passiveness” of 

Mozambicans when it comes to taking individual initiatives. He referred to the importance 

of traditional leaders to elaborate on this issue. Decisions concerning the bairro and its 

community are most commonly made by the Régulo and his advisors and remain 

uncontested. Respondents voiced that the level of acceptance and respect towards the 

hierarchy is high, and, reportedly, criticism directed against leaders is considered 

disrespectful. This strong position of the community leadership, which has been pointed 

out in our analysis as well, can be interpreted as an indicator for ‘deep participation’ – as 

explained by Cornwall – in decision making.  

Contrariwise, one can find a tendency towards ‘wide participation’ in the implementation 

of resolutions, which results in a pattern that sees transitions from deep into wide 

participation. One example can be seen in Ceramica’s water and nutrition committee as 

described in the Participation in the Social Sphere. While the decision to create such a 

committee was made by the district health authorities, who contacted the Régulo, he in turn 

mobilised people to form the committee. Although, the decision on the establishment was 

made by a rather small group of people, the first members of the committee were 

successful in mobilising more people and created an inclusive group that introduced the 

water purifier and, later, new more nutritious porridge.  

Taking up Cornwall’s comments on the decision not to participate and the question about 

motivations for such a decision, one important issue in Lichinga is the non-participation in 

the tax and fee regime. Although it is mandatory to pay certain taxes and fees, people 

actively decide against it, by not paying. The motivations for this decision have been 
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pointed out before – perceived corruption and theft, political affiliation, not connecting 

fees to improved infrastructure – and, as we see it, have a definite connection to the 

perceived legitimacy of the municipality as an institution.  

We identified the following factors as the most impactful on the decisions to participate in 

activities in the public, economic, and social spheres: 

1. Material incentives: due to poverty, people seem to make a rational cost-benefit 

analysis regarding their participation. If there is a potential – not necessarily 

monetary – gain, like in PERPU and UCA or health related activities – people are 

more inclined to participate. 

2. Connotations: historical, political or livelihood connotations towards certain 

aspects of the formal structures, e.g. taxes and hierarchies, can have a negative or 

positive impact on the level of participation. If one’s own and one’s extended 

family´s livelihood is concerned, people are more likely to engage in different 

activities, e.g. garbage collection. 

3. Patterns in Participation and Legitimacy of the Municipality 

Finally, aiming at connecting the patterns we found to potentials or challenges for the 

municipality. We identified two trends that could constitute areas of intervention: ‘self-

mobilization’ and ‘self-exclusion.’  

First, given that one can observe an increase of ‘self-mobilisation’ on behalf of the citizens 

(in UCA, other NGO and PERPU) how can the municipality profit from that in order to 

increase its capacities and perceived legitimacy? In a situation where people start to engage 

in activities in correspondence with their interests and needs, it will happen that those 

overlap with municipal responsibilities. In such cases, it might be profitable for the 

municipality to collaborate with that mobilised group. Such a collaboration could possibly 

boost service provision and perceived legitimacy.  

Secondly, ‘self-exclusion’ has been identified from statements of community leaders 

predominantly in situations of poverty or unemployment. The question one could ask is 

what that means for the municipality and how the municipality can act in this situation. If 

the withdrawal of people becomes a widely spread practice, the municipality would have to 

act on incomplete information and base its activities on the voiced opinion of a few.  

Depending on who those few are, the possibility of ‘elite capture’ (Manor, 2013:38) will 
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arise. Since, this could have negative implications for the perceived legitimacy, the 

municipality should try to counteract this supposed trend. The how would have to be 

discussed inclusively with citizens, traditional leaders and, considering the constrained 

finances, potential donors. 

These two aspects are only some of the many possible ways to interpret our data, using 

different pre-understandings of legitimacy would derive at completely different outcomes. 

Especially the understanding of good service provision to citizens as a determinant of 

legitimate government impacts these conclusions. If one does not see this determinant as 

equally important as we do, there is no necessity to act in collaboration with self-mobilised 

groups. Furthermore, the issues of elite capture do not bear as much importance if one does 

not consider broad consensus as the core of democratic governance, something we took for 

granted before we set out to conduct the research.  

4. Outlook 

As a final note to this essay it is appropriate to point out that the potential use of the 

presented research and suggest possible fields for future research. First, the findings in this 

essay hopefully contribute to the existing research on Mozambican municipalities, as well 

as being useful for prospective policy formulations on the municipal level. As this research 

points towards the existence of a link between participation and perceived legitimacy it is 

considered to have some relevance for municipalities genuinely desiring to increase the 

citizen participation. In the end, one appears to be willing to support what they understand 

as legitimate and where they could expect potential benefits in return. Improved practices 

by officials could enhance the perceived legitimacy of the municipality and consequently 

increase participation.  

Second, future research on the relation between perceived legitimacy and participation in 

Lichinga is necessary. It would be especially interesting to see a study evaluating the 

implications Shenga and Forquilha draw from the Afrobarometer data. Since Mozambique 

is such a diverse country, one might see distinct differences to the numbers for the whole 

country. Additionally, more research on how the felt legitimacy can be increased, and how 

the municipality can overcome its current challenges would be a coherent continuation of 

this research.    
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Glossary 

Term Explanation 

Bairro Suburb, either in direct connection or more distant to the urban city. 

Headed by Régulo. 

Centralised state Or Unitary state: state structure where the central level governs directly 

into the lowest levels of the state. Every administrative part of the state 

structure is directly dependent on the central government. The opposite 

is a decentralised state where local units/levels have varying degrees of 

autonomy dependent on the degree of decentralisation. A federal state, 

e.g. the US or Germany has high degrees of decentralisation, in contrast 

to classical unitary states like France where the départements are 

completely dependent on the government in Paris. 

Chefe do Posto Chief of administrative post, part of the formal structure that functions 

as a link between municipality and the bairros. 

Culture The customary beliefs, social forms, and material traits of a racial, 

religious, or social group” (Merriam-Webster dictionary, 2016). 

Decentralisation The process of distributing decision making power to lower levels of the 

administration. There are three commonly seen variants: deconcentra-

tion, delegation, devolution. The weakest form, deconcentration refers to 

moves decision making power from officials in the central government 

to local officials, those are still bound by the decisions on the central 

level. Delegation is stronger and includes the shifting of whole tasks to a 

lower administrative level where the central level relinquishes some 

control over how this task is carried out, it can however reclaim and re-

delegate that task. The strongest form is devolution, or democratic de-

concentration where locally elected bodies take over a wide array of 

tasks being only accountable to their constituencies. Decentralisation 

can furthermore appear in different policy areas: finance, environmental 

issues etc. 

Democracy Literal “rule by the people”: government system where all people in the 

state, eligible to vote, may take part in decision making processes. The 
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definitions range from minimalist approaches, only considering 

elections once a mandate period, to broad participatory approaches, e.g. 

Robert Dahl’s ‘polyarchy’. Distinctions can be made on whether 

democracy is direct or indirect, parliamentary or presidential. Different 

NGO and scholars make more classifications. Common rankings are 

Freedom House’s ‘Freedom in the World’, Bertelsmann Foundation’s 

‘Bertelsmann Transformation Index’, Polity IV, and ‘Vanhanen Index’. 

Formal structure Societal structure stemming from post-colonial era, part of the 

government organisation. 

Institution Social concept to describe an existing structure, definitions vary widely. 

Scott considers“institutions [as] multifaceted, durable social structures 

made up of symbolic elements, social activities, and material resources.” 

(Scott, 2008:48) More concrete definitions see “stable, permanent 

arrangement for the regulation, creation, or implementation of defined 

purposes which can have different meanings: social behavioural patterns 

or norms (e.g. marriage); a concrete, material, purposeful establishment 

(e.g. a parliament); or an abstract, immaterial, purposeful establishment 

(e.g. majority rule in democracies)” (Schubert & Klein 2016, own 

translation) 

https://www.bpb.de/nachschlagen/lexika/politiklexikon/17642/institution 

[accessed 30.05.2016]. 

Legitimacy According to Scott “a condition reflecting perceived consonance with 

relevant rules and laws or normative values, or alignment with cultural 

cognitive frameworks” (2014:71f.). However, a normative concept that 

sees a variety of definitions from different scholars. 

 

Local Person originating from, and residing in a particular area, in this case 

Lichinga. 

Machamba Farming field for household use and/or minor trade, typical size: 1-2 

hectares. 

Participation The act of deliberately taking part in an action, group, or other kind of 

https://www.bpb.de/nachschlagen/lexika/politiklexikon/17642/institution
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activity or regime that requires active involvement. 

Participatory 

government 

Practice of including citizens in decision making on matters that concern 

them directly or indirectly. Participatory government/governance in 

more than elections but includes participatory planning and budgeting, 

related to ‘polyarchy’, see democracy. 

 

PERPU Strategic Urban Poverty Reduction Programme. Governmental fund 

granting loans, meant to stimulate small scale business and 

commercialization. 

Régulo Traditional leader in bairro, appointed based on family lineage and trust 

from the community. Dates back to the pre-colonial time. 

Traditional structure Societal structure based on the Régulo position, stemming from the pre-

colonial era. 

Voter turnout The percentage of those eligible and registered to vote, who make use of 

their right to vote and cast it. 
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Appendix I – List with people contacted in Lichinga and Maputo 

Arlindo Chilundo Governor Niassa Province 

Amado Assique Provincial Director of Education 

Mauro Pius Head of Planning, Provincial Direction of Agriculture 

Olga Vaila Rural Extension Services, P Direction of Agriculture 

Rabdul Ibraimo Technician Food Security, P Direction of Agriculture 

Jeremias Adisse Director at the Agriculture Institute, Lichinga 

Afonso Chisoma Head of Planning, Provincial Direction of Environment and 

Rural Development 

Adamo Amadeu Technician, Direction of Environment 

Alice Mapondo Head of Department for Environmental Management 

Emilia Orlando Technician, Direction of Environment 

Jorge Eduardo Head of Human Resources, Direction of Environment 

João Jone Head of Territorial Planning, Direction of Environment 

Celestina Teófilo Head of Environmental education and gender issues 

Júlio Afonso Technician, Environmental education and gender 

Inocêncio Sotomane Director, Forestry Company Green Resources Niassa 

Hampus Hamilton Adviser and Technician in forestry, Green Resources 

Achford Chando Adviser and Technician in environmental issues, Green 

Resources 

Edgar Ussene Coordinator, We Effect, Niassa 

Julia Barreto Program officer, Agriculture and NR, We Effect, Niassa 

Emílio Muanpezário Coordinator, ROADS-Environmental NGO, Niassa 

Felicidade João Program officer, ROADS, Niassa 

Manuela Texeira Coordinator FOFEN, Forum for female associations 

Armandio Bomba Financial Administrator, FOFEN 

Salimo Amido President of UCA, Union of Peasants Associations 

Elisa Acide Vice President, UCA 

Oliveira Paulino Program officer, UCA 

Tasia Binda Assistant in Gender issues, UCA 

Vontade da Laxmi General Secretary, UCA 

Meeting with10 members, 8 young women and 2 young men, from 5 different peasant Associations 

at UCA: Casewua, Ndawuile, Farera, Alívio a Pobreza and Desenvolvimento de Mulheres em 

Sangala 

Felicitas Kaomba Coordenadora da ONG Progresso 

Mina Mossagy Administrative assistant, Progresso 

Saide Aquimo Assistant, Programs for basic education, Progresso 

Manuel Dailesse Administrator, Progresso 

FONAGNI Rosario Jai, Juliao Vesta, Observatório Provincial, Niassa 

 

Lichinga District 

Alberto Mussa Administrator Lichinga District 

Sergio Augustinho Iboa District Director of Education Authorities 

Afonso Rafael Director of Primary School A Luta Continua 

Salvador Sale Pedagogical Head at School A Luta Continua 
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Lichinga Municipality 

Saíde Amido President, Municipality 

Jorge Malita Coordinator external relations, Municipality  

Namassane Adine Vereador, economy, markets and local development, 

Municipality 

Lucas Juane Vereador, local governance, Municipality 

Pius Obcello Vereador, urbanization and infra-structure 

Princípio José Vereador, sanitation and environmental management 

Benedito Henriques Vereador, education, culture, sport and recreation 

Luis Alfredo Bacala At department of education, culture, sport and recreation 

Interviews with beneficiaries  of PERPU, local development fund, 1 woman and 2 men, 

residents in Massengere 

Alussi Issufa Chefe Administrative Post, Massenger 

Mocindo José  Coordinator of the cultural group Mataka, Lichinga 

Participation in cultural activities   Mozambican Women Day 

Assisting performance of cultural group Mataka  

Chair of the Frelimo party group in the Municipal Assembly 

Chair of the MDM party group in the Municipal Assembly 

President of the Municipal Assembly 

Several other members of the Municipal Assembly on the 15th of April, 2016 
 

Cerámica, Lichinga Municipality 

Meeting with local leaders in Cerámica 

Meeting with a group of local residents in Cerámica, 10 women and 3 men 

Family interviews 4 interviews with 4 different families in Cerámica 

Members of School Council Cerámica 

Members of Consultative Council Cerámica 

Representatives and members of the Muslim community in Cerámica  

15 women, members of the Muslim Community in Cerámica 

6 women, members of a local saving and credit group in Cerámica 

Members of Nutrition Committee in Cerámica 

 
Sambula, Lichinga Municipality 

Meeting with 15 local leaders in Sambula  

Meeting with 7 male small-scale farmers in Sambula 

Meeting with carpenter association in Sambula 

Meeting with handicraft association in Sambula 

Meeting with members of Consultative Council in Sambula 

Visit to students in 2 classes  Primary school in Sambula 

Benjamin Simone Director of primary school in Sambula 

Thomas Caomba Vice Director of primary school in Sambula 

Visit to the Health Unit in Sambula 

Midwife Mother and child care activities 

Medical technician Responsible for health services at the Health Unit 

Meeting with a group of 8 local religious leaders from the Muslim Community in Sambula  

Interviews with 2 female headed families in Sambula 

 

Maputo 

André Calengo  Lawyer, specialist in land issues and civil society, Maputo 

Salvador Foquilha  Senior researcher at the Institute for Social and Economic 
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Studies 

Meeting with a previous member of the national election committee  
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