


Concern Universal has been working in Mozambique since 1996 on integrated local development

and humanitarian assistance. In 2008, Concern Universal started doing governance work with

Local Consultative Council to help revitalize training of local council members in Niassa province.

In 2012, Concern received 3 year funding to promote social accountability by strengthening the

capacities of both demand and supply at the local level through a program called Municipal Social

Accountability Monitoring (MuniSAM).

MuniSAM – Social Accountability Monitoring Program at the Municipal Level has been

implemented by Concern Universal Mozambique in collaboration with local civil society

organizations (CSO) and with funding from Swiss Agency for Development and Cooperation (SDC)

between 2012 and 2015 in six (6) Municipalities in the Centre and North of Mozambique namely:

in Mocuba and Quelimane (Zambézia Province), Cuamba and Metangula (Niassa Province), and in

Montepuez and Mocímboa da Praia (Cabo Delgado Province). In 2016 it was expanded to

Nampula Province.

In the year 2016 MuniSAM was integrated into PRODEM, Municipal Development Program which

contributes to urban poverty reduction and sustainable development through improvements in

municipal governance and the provision of services in 26 Municipalities in the North and Centre

of Mozambique, supported by four (4) international development partners (Denmark, Ireland,

Sweden and Switzerland). This integration allowed the expansion of MuniSAM’s geographic

coverage and it currently covers 14 Municipalities.



Social Accountability Monitoring Committees (SAMComs) are civic groups formed and

capacitated within MuniSAM. SAMComs are composed of members of civic groups, municipal

neighbourhood residents interested in the realization of social and economic rights (e.g. health

care, childrens right to basic education, housing, water, employment, etc.) They also work to

monitor and improve the economic development and management of public resources at the

level of the respective Municipality. The SAMComs meet regularly with the Municipal Councils

(Presidents and Councillors), Municipal Assemblies, Local and Traditional leaders and, most

importantly, with their own communities, in an attempt to create opportunities so that they can

express their needs and concerns to the Municipal authorities, serving as a link between all

municipal actors.
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The Social Accountability Monitoring (SAM) methodology allows public resources to be

effectively and accountably managed through citizen participation and monitoring of

government’s public resource management (PRM) system. According to SAM, in order for

government to convert public resources into services that meet people’s most pressing needs,

the state needs to implement five processes that form the basis of a system managing public

resources (PRM system):

Process 1: Strategic Planning and Resource Allocation;

Process 2: Expenditure Management;

Process 3: Performance Management;

Process 4: Public Integrity

Process 5: Oversight.

The approach assumes that by applying SAM to the PRM system, demand side actors (civic actors

& oversight members) will be able to hold the executive accountable for the use of public funds

for service delivery and human rights outcomes.

This learning exercise seeks to explore variations in the application of SAM jointly by civic actors

and state actors at the local government level through Concern Universal’s MuniSAM program

applied between 2012 -2015 in Zambezia province. Mocuba and Quelimane’s SAM journeys have

specific lessons. The next page previews the insights that stem from looking at those journeys

collectively.







The SAMCom journey formally started in Mocuba in 2012, although groundwork was laid out

before. Since then, the journey has been gradual, with twists and turns and some roadblocks

and stops. Along the way, SAMCom has achieved a series of milestones (some of them

illustrated in the graph). Locally, its social audits and public hearings have become regular

activities. Nationally, its experience inspires others. Its members believe they are on a

pathway towards participatory governance. The next slides describe some key aspects of the

adaptations to SAM that contributed to this journey.





Mocuba SAMCom has a multi-step process to strengthen social accountability. The steps include,

but are not limited to i) collecting public documents produced by council (strategic plan and

annual report which contains budget expenditures and list of services delivered in the previous

year) ii) audited expenditures of services produced as well as checking the quality of services

delivered against the previous budget. Beyond producing a technical report, the SAMCom

negotiates with the authorities on how they will respond to questions and address problems

identified in the report. The report is presented at the public hearing, and the matrix of SAMCOM

recommendations for the upcoming year that has been developed in conjunction with the

Municipality is signed. The extent to which the municipal council addressed the issues listed in

the signed matrix is reviewed in the following year’s SAMCOM report. This process does not

include all steps in the public resource management process. For example, Oversight is difficult to

monitor due to lack of information, when information is available no one wants to discuss it as

they fear persecution, laws do not define clearly which information regarding these processes can

be accessed, by whom, how and when, and also there is no law that condemns public officials

whom do not share this information.”- Concern Universal Staff Member

The gradual, but regular implementation of this process over time is one of SAMCom’s key

achievements, but it would have been unthinkable for most stakeholders 5 years ago. As the

quotes in the left slide of the graph illustrate, initially the authorities did not engage in SAMCom’s

activities. A history of adversarial advocacy informed the negative reaction.

Civil society had to rebuild and reimagine relationships and learn to engage constructively and

work to problem solve with public officials facing many constrains. Rather than demand the



implementation of a recommendation, supply and demand work together to find a compromise

between what is desirable and what is feasible. “We learned that we have to involve the government

to get results.” The change in paradigm – from demanding what is ideal to working together on what

is feasible - paved the way for increased public official responsiveness and, in turn, results, from the

implementation of recommendations and the yearly process that increases accountability. SAMCOM

members are now invited.



The change in paradigm and its implementation has been less than straightforward. It required

attention on stakeholder’s individual incentives and needs and building and nurturing

relationships. “Social accountability initiatives are not a set of linear, technical, predictable

activities but rather complex, systemic and systematic interventions that are both about building

relationships and building the capacity of actors to implement mechanisms and tools” (MuniSAM

nd).

Over the years, the Mocuba SAMCom team developed a “bag of tricks” to get the job done. This

collection of tricks is more than the sum of the parts. It reflects the development of a new set of

capacities to create and sustain smart collective action in Mocuba, including the ability and will to

problem-solve with others, relational savviness, strategic and tactical responsiveness to context.

These capacities are critical to implement smart social accountability (Guerzovich and Poli 2016).

Probably, the most telling trick to date has been SAMCom starting campaigns and activities that,

at first glance, are unrelated to the SAM cycle. They help out with tax awareness campaigns

resulting in an increase in Municipal tax revenue. They do garbage collection campaigns, too.

SAMCom has found that working on actions that key stakeholders in the public sector need help

with, ultimately, helps them open doors for SAM work. Different perspectives on the dynamic

(also see MuniSAM nd; Lala and Capela de Oliveira):

“When we started with MuniSAM we worked only with demand side & putting pressure on the

supply side but we found so many gaps on the supply side. They didn’t have the resources and

capacity to meet our demands. It simply wasn’t possible. The municipalities didn’t know much

about setting and collecting tax. So as of 2014 we started focusing on building the capacities of



both supply and demand. How to increase municipal revenue became our biggest focus.” – Concern

Programme Officer

According to the Head of Mocuba SAMCom “We had to show that our approach to social

accountability is not only focused on informing citizens of their rights and making demands, its also

about citizen responsibility and informing citizens as well as educating citizens about their

responsibilities such as paying taxes. According to the Mayor of, “In 2015 we did a tax sensitization

campaign with businesses, religious leaders and the SAMCOM to raise fiscal revenue. We received a lot

of revenue that year. The following year when we did not do that much sensitization, the revenue

dropped. In 2015 and 2016 there were floods in Mocuba and MuniSAM helped. They provide solutions.”

The community and SAMCOMS are now very influential – to the extent where they control the

activities that we do as a municipality and, what goes in the plan.

“In terms of municipal competencies and resources, we don’t always have enough. It is not easy to

explain this to citizens, SAMCOM help us by making citizens understand our limitations, and to keep

communication open.” – Mayor of Mocuba. Local authorities also relate SAMCOM’s action to increases

in local revenue collection. This gives them an incentive to attend but also ask for more citizen

engagement and accountability. “The Public Audit should be carried out more often, maybe every 6

months. This way we can correct our course in a shorter interval instead of having to wait for a whole

year.”- Municipal Council Member

The slide illustrates a range of additional examples that appear in trying to trace how SAMCom

nurtured and navigated relationships in Mocuba deploying its bag of tricks. Some of the tricks came

from the repertoire of member organizations, others were developed as part of doing SAM. All seem

to have been refined using the insights that came from organizations’ embeddedness and

understanding of the context.



The ultimate goal of Mocuba SAMCom members is to institutionalize their achievements. They

seem to be on a promising route. The promise is not that the public hearings will become a new

formal institution. Too many good formal institutions on paper do not work in practice. The

promise seems to be in creating the political conditions for the functioning of the institution. In

political science research, there are arguments that explain that policies endure by creating their

own constituencies, shifting center of gravity of the policy agenda (Huber and Stephens 2001).

The success of social accountability activities that benefit actors on the supply and demand side

seem to be helping create, nurture, and mobilize constituencies. Could it be that some of the

efforts of the SAMComs are creating the constituencies for the institutionalization they desire?



To recap, Mocuba’s SAMCom may be on the road towards institutionalizing more participatory

governance of local public resource management. For now, these efforts have been focused on

some of the 5-steps of the public resource management system. The contextually feasible steps.

The road towards achievements has been gradual and, at times, bumpy. Making different

stakeholders pathways cross seems to be a key ingredient in successfully navigating the terrain,

from mobilizing civil society groups and public officials to creating positive synergies in their

engagement. SAMCom benefited from building on an existing local civil structure that provided

social capital to the effort. It also develops a range of new civic capacities to turn that social

capital into results through a well orchestrated effort from a group of civic leaders that try, learn,

and adjust.



Quelimane and Mocuba share many contextual characteristics. They are neighboring towns in

the same Mozambican province. The national public resource management system is the same.

Their populations have similar service delivery challenges and revenues are too limited to

address them. Yet, when thinking about important contextual conditions for doing SAM, there

are important differences. On the one hand, the exercise of power and civic life in Quelimane is

colored by partisan tensions and contestation. On the other hand, the levels of coordination and

competition among local civil society groups interested in doing SAM between 2012-2017 varies.

The rest of the presentation discusses how these conditions may have affected the adaptation of

SAM in Quelimane, contrasting insights and trajectories with Mocuba. The team spent only a day

doing fieldwork in Quelimane, so the discussion is naturally tentative. Still, the comparison

provides useful food for thought.



The SAMCom journey formally started in Quelimane in 2012. Like in Mocuba, the road has been

gradual, with high, lows and pushbacks. Along the way, SAMCom has achieved a series of

milestones. Some of these critical points on the road are highlighted in the graph above.

However, the contextual roadblocks affect this SAM journey more than Mocuba’s.



* This issue is important beyond Quelimane. A recent analysis of MuniSAM today, which is

funded through a National Government program, is not through “co-optation” by the

government but misalignment between civil society partners and their “models.” These dynamics

create missed opportunities and do not provide space to bring in strengths to bear (Allan, 2016).



Quelimane’s SAMCom has a multi-step process to strengthen social 

accountability that is very similar to Mocuba’s – on paper. The road in 

Quelimane, however, was much steeper. Much more time had to be invested to 

change the perception about the very feasibility of non-partisan citizen 

engagement. This seems to have been a necessary, though not sufficient condition 

to start implementing SAM (also see Sipondo 2015). Paradoxically, when 

MuniSAM started the assumption was that the strength of the opposition party 

would facilitate social accountability work. 

Quelimane’s SAMCom had to develop its own bag of tricks to nurture and 

navigate relationships with government and stakeholders by adjusting to the 

partisan context. Many of the tricks that served and worked well in Mocuba

helped, such as engaging in tax collection campaigns that public officials believe 

contributed to increasing collection. 

However, a broader range of specific actions had to be taken to appear credible in 

the eyes of public officials. For Quelimane SAMCom the problem did not lie in 

their technical competence, but that in Quelimane,  SAMCom’s “Third Way” 

approach of non-partisan activity was not perceived as possible. Members with 

parallel party work had to be excluded from the SAMCom. Door to door efforts 

were made to build trust in the non-partisan nature of SAMCom in the eyes of 

communities, as well.  In 2012, the SAMCom decided to forgo critical actions 

and a public hearing, rather than risk losing ground by being entangled in the 



electoral process. Partisanship permeates life in Quelimane. The slide illustrates some 

reactions over time, as SAMCom invested in building its credibility as a neutral 

stakeholder - on the right  is the perspective of public authorities and on the left is the 

perspective from within civil society. First and foremost is the consistent display of 

non-partisanship in SAMCom activities. 

A community journalist explained it this way. The SAMCom faced similar problems 

with radio. Initially, the community did not trust partisan neutrality. So, when the 

SAMCom organizes debates on the radio to raise awareness about an issue. It needs to 

make sure both sides are represented and it doesn’t take sides. And still, for sometime 

“listeners did not get it”. The first public hearing made a difference, according to the 

journalist. “Until the hearing there was confusion, SAMCom was seen as a partisan 

judge. “No one expected what they  did” but “the hearing is not a standalone activity, 

it’s the culmination of a long set of activities that now make sense”.   As authorities 

learned, in parallel how to work with shifting configurations of partisan power in the 

local bodies, the environment may also have become smoother for SAM. 

SAM practitioners in Quelimane experimented and built with a similar, yet different 

bag of PRM and non-PRM related tricks from Mocuba’s, paving the way for SAM in 

their context. Ultimately, these contextual circumstances and by adapting  Mocuba’s

SAMCom, they were able to pull it off. Mocuba’s SAMCom seem to have influenced 

the nature of its journey and the results that are plausible with the same time-horizon.







The Mocuba and Quelimane SAMComs Journeys at first glance look the same. They have similar

starting points. The journeys have been gradual, with twists and turns and some roadblocks and

stops. The innovative nature of SAM requires an “element of flexibility in the design of activities

and budgets in order to increase the capacity to react to changes in context, the challenges and

constraints encountered during the implementation of activities and lessons learned in the

course of the process” (MuniSAM nd)

But there are important differences. The quality of the road (context) and the nurture of the

obstacles also varied. Both had to use and build civic and political capacities to navigate the

context and pass the obstacles. The drivers of each process (members of the SAMCom) had

different starting points, so they were able to rely on their stock of capacities and relationships to

a different extent. In Mocuba, it was easier to draw on the bag of tricks of members of the civic

platform than in Quelimane. It was also easier for local stakeholders to draw on their experience

and understand which tricks would work to mobilize communities and public officials. The nature

of civil society’s organization and the way power is exercised in town gave the Mocuba SAMCom

an easier terrain to work with, including building, nurturing and mobilizing the supply-demand

constituencies that seem critical to hope for the sustainability of the effort.

To be sure the technical competences associated to the SAM process were an asset. Other

MuniSAM knowledge products delve on to those issues. The provocation of zeroing on these

political adaptations of SAM in Mozambique is to think whether moving forward they will support

the institutionalization and sustainability of social accountability processes SAMCom members

seem to hope for.






