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Abstract

This study examines the key governance dynamics in Uganda’s rural safe water supply service
systems. It aims to unravel policy and contextual issues that undermine effectiveness of the
currently dominant community-based management (CBM) model of water supply and
sustainability. Broadly, CBM is founded within the neoliberal and post-welfare policy regimes
that promote the philosophy of a ‘reduced state’. More specifically, CBM forms part of the new
public management (NPM) and governance frameworks that promote decentralised and multi-
actor approaches to ‘efficient’ and more ‘responsive’ public service delivery that include
networks or partnerships between public and private (for profit and not-for-profit) actors, and
service beneficiaries. Whereas evidence has shown that effective CBM translates into high
levels of equity, efficiency and overall sustainability of services, policy proposals and
institutional frameworks promoting it continue to show varying results across and within
countries. Uganda provides a case study of contexts where CBM has not produced good results
despite its promotion and inclusion within the policy and institutional framework for rural safe
water supply. Using a single case and mixed methods research design, this study undertook an
extensive review of Uganda’s national water sector policy and programme documents, in
addition to interviews with key water sector actors from the public, private and civil society
sectors, and the water user community. The results of the study indicate that whereas CBM is
well-known in Uganda’s rural water sector and policy framework to be a desirable approach for
achieving the much needed sustainability of rural point-water supply, service authorities
especially from government are not consciously taking the necessary actions to leverage its
effectiveness. This failure is at the very heart of the weaknesses within the post welfare policy
agenda which embraces policies such as decentralisation, ‘marketisation’, participatory and
demand responsive approaches as well as networks or partnerships in the provision of public
goods and services. The study suggests an enabling framework for CBM systems for rural point
water facilities, which does not completely reject the idea of government withdrawal from public
service delivery as proposed in the neoliberal framework. The framework rather argues for the
need for public authorities in democratic states to pay deliberate attention to context specific
circumstances and conditions that tend to disable good policy and programme proposals such as
those embedded within the CBM model of rural water supply and sustainability in developing
contexts similar to Uganda. The study therefore advocates an effective central and local
government authority that consciously and creatively fulfills its ‘new roles’ conceived within the
frameworks of NPM and good governance, and reflected in popular views of government as an
‘enabler’, thereby extending the debates on the role of government in the post-welfare, neoliberal
and good governance agenda.
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Thesis Introduction

This thesis is based on a case study of Uganda examining how governance dynamics in policy
and institutional frameworks designed to devolve or entrust responsibility for overall operation
and maintenance (O&M) of rural point-water facilities may serve to disable community capacity
to manage and ultimately sustain established infrastructure and services. The global quest for
answers to the ‘growing water and environment problem’, and earlier proposals for addressing an
‘inefficient public sector’ especially in developing countries have combined to shape the
trajectory of policies around water and the environment. Community-based management (CBM)
is now a dominant approach in rural domestic water supply projects envisaged to address the
sustainability question. Informed by ideologies that advocate a significant reduction in public
expenditure, increased decentralisation and private sector participation in the delivery of public
goods, CBM primarily demands that beneficiaries of water projects take full ownership and
responsibility for the O&M of the service infrastructure, while ensuring equitable use of the

water supply services.

With growing evidence that CBM is failing to deliver its anticipated results on equity and
sustainability of rural water supply projects especially in sub-Saharan Africa, it becomes
imperative that further research on the different environments and context-specific issues
impacting on it is conducted. This study critically examines governance dynamics present in
Uganda’s rural water supply sub-sector in order to further the understanding of specific factors
that undermine the potential for CBM to leverage functional sustainability of improved point-
water facilities. Given that rural point-water facilities tend to target the majority of developing
country populations that have remained largely rural, it is expected that more sound and
conscious mechanisms for ensuring that CBM enhances its contribution to the provision of
equitable and sustainable rural water services are identified and consciously enforced by service
authorities in their respective countries. But is this happening? Using the case of Uganda, what
contextual dynamics at different levels of rural domestic water supply tend to undermine CBM
but remain either ignored, unknown or taken for granted by key actors and decision makers?

What theoretical and empirical arguments are helpful in explaining all this?
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The thesis is organised in seven chapters. Chapter One discusses the background, context and
justification for this study. It traces global and international developments and events that have
led to the emergence and popularisation of CBM as a promising approach towards delivering
sustainable water and sanitation services. A brief description of the research problem, broad and
specific research questions, the focus of the study and the study’s anticipated contribution to the

academia and development practice are among the key themes the chapter prioritises.

Chapter Two examines Uganda’s current legal, policy and institutional framework for the rural
safe water supply sub-sector. It aims to illuminate the enabling potential of these frameworks in
ensuring that CBM systems positively impact on functional sustainability of rural water supply.
The chapter begins by presenting a brief and general historical context to the current institutional
framework for service delivery in Uganda and of the water sector in particular, along with broad
and specific water sector performance trends. The chapter then examines in some detail, policy
prescribed roles and responsibilities of the key sector actors, the emerging relationships among
these actors, and how these relationships directly or indirectly have the potential to impact

(positively or negatively) on the effectiveness of CBM.

Chapter Three is divided into two parts. Part One examines the dominant development
paradigms and theoretical foundations that have shaped policies around CBM. Part Two
examines the literature on the key concepts informing this study. It begins by examining the
literature on the conceptual relationship between community based management (CBM) and
community participation (CP). It then goes on to examine the literature on CBM and functional
sustainability of water supply systems based on past studies. Finally, the chapter examines
literature on the concept of ‘an enabling local authority’ and the concept’s applicability in

informing the present investigation.

Chapter Four presents the methodology and methods utilised in the study. The researcher’s
reflexivity and the epistemological and ontological stances on the choice of the study design and
methods are also discussed. The strengths, challenges and limitations of the overall research

strategy are also discussed jointly with strategies adopted to minimise the effect of the challenges



on the validity, strengths and authenticity of results.

Chapter Five discusses results from the analysis of study findings on key macro and meso level
governance dynamics affecting community managed point-water facilities in Uganda. The
chapter is based on the review and analysis of the water sector policy and programme
documents, and on interviews conducted with key sector actors at the national (macro) and meso

(district and sub-county local governments) levels.

Chapter Six discusses findings from the detailed case study of Makondo Parish, a community
purposively selected for the analysis of micro-level dynamics affecting the performance of CBM.
The chapter utilises data collected using a mix of qualitative and quantitative methods, including
a survey of 547 households. It examines in detail, the contextual dynamics at the community
level which continue to affect the performance of CBM systems, but which are either unknown,

ignored or taken for granted by ‘frontline’ service providers, particularly local governments.

Chapter Seven draws together the key study findings, the main thesis conclusions based on the
study findings, and on the dominant paradigms and concepts around new public management and
governance. The chapter examines the implications of the study’s main findings on policy and
practice, and points towards an enabling framework for CBM and functional sustainability of

rural point-water facilities for settings or contexts similar to Uganda.



Chapter One

Community-Based Water Management Systems as a
‘Remedy’ to the Rural Domestic Water Supply and
Sustainability Problem

Introduction

The global quest for answers to the ‘growing water and environment problem’, and earlier
debates and arguments about the ‘increasingly inefficient’ public sector, continue to shape the
trajectory of policies and programmes around water and the environment. Community-based
management (CBM) is now a dominant policy and programme approach envisaged to address
the sustainability question that faces water supply projects in many countries of the world. This
chapter traces global and international developments and events that have led to the emergence
and popularisation of CBM as an ‘indispensable’ approach necessary for delivering sustainable
water and sanitation services. A brief description of the research problem, broad and specific
research questions, the focus of the study and the study’s anticipated contribution to the

academia and development practice are among the key themes prioritised in this chapter.

The Global Discourses and Responses to the Water Problem

Well known vital water benefits have led to the long-established and widely reverberated phrase
- ‘Water is life’. Undeniably, to have access to safe drinking water, water for domestic use,
agricultural and industrial production or water to aid the provision of basic, emergency or relief
services is to have ‘an insurance’ to life. However, global and local experiences continue to
demonstrate that access to water in all these dimensions is not simply a given, but an up-hill task
requiring deliberate and concerted strategic actions at local and international levels. In line with
this predicament, the United Nations Human Development Programme (UNDP) notes:



Throughout history, human progress has depended on access to clean water and on the
ability of societies to harness the potential of water as a productive resource. Water for
life in the household and water for livelihoods through production are two of the
foundations for human development. Yet for a large section of humanity these
foundations are not in place (UNDP 2006: p.v).

By 2000, it was estimated that one third of the world’s population lived in countries that
experience medium to high levels of water stress®. It was projected in 2000 that this ratio would
grow to two thirds by 2025, if no action was taken to avert the situation (Agarwal et al. 2000). In
2006, The UNDP also indicated that the global water problem was growing into a crisis, which if
left unchecked would derail progress towards attainment of the Millennium Development Goals
(MDGs) by holding back advances in other areas of human development (UNDP 2006 p. 23).
Initial efforts to address the global water challenge started around the 1970s with the United
Nations Conference on the Human Environment held in Stockholm in 1972, followed by the
United Nations Water Conference (UNWC) in Mar del Plata, Argentina in 1977. By the early
1990s, water scarcity’ and its attendant problems had firmly gained a place within the
international development discourse. In January 1992 the World Meteorological Organisation
(WMO) convened the International Conference on Water and the Environment (ICWE) in
Dublin resulting into the famous Dublin Statement, in which, management of global freshwater
resources became a key development question of the 21* Century calling for immediate action.

The ICWE set out recommendations for action at local, national and international levels based on
four guiding principles® that embrace issues of governance and sustainability, namely: (i) fresh
water is a finite and vulnerable resource, essential to sustain life, development and the
environment (ii) water development and management should be based on a participatory
approach, involving users, planners and policy-makers at all levels (iii) women play a central
part in the provision, management and safeguarding of water, and (iv) water has an economic

value in all its competing uses and should be recognized as an economic good (UN 1992b).

A country or region is said to experience water stress when annual water supplies drop below 1,700 cubic metres
per person per year. When annual water supplies drop below 1,000 cubic metres per person, the population faces
water scarcity, and below 500 cubic metres "absolute scarcity (UN-Water 2012) .

2 Water scarcity is the point at which the aggregate impact of all users impinges on the supply or quality of water
under prevailing institutional arrangements to the extent that the demand by all sectors, including the environment,
cannot be satisfied fully (UN-Water 2012)

* In the water development and academic discourses, these principles are commonly referred to as the ‘Dublin
Principles’



Regarded as the most significant global conference on water since the 1977 UNWC in Mar del
Plata, the Dublin conference also provided major inputs on fresh water problems to the June
1992 United Nations Conference on Environment and Development (UNCED) in Rio de Janeiro,
Brazil. At this Conference*, 108 Governments represented by heads of State or Government
adopted three major agreements namely: Agenda 21, a comprehensive programme of action in
all areas of sustainable development globally; The Rio Declaration on Environment and
Development, and the Statement of Forest Principles to underlie the sustainable management of
forests worldwide. All these agreements were aimed at altering the development trajectory from
one characterised, among others, by massive production and top to bottom management styles to
one that was largely participatory and sustainable (Mulwa 2010). Related to good governance
and embedded within its 27 principles, the Rio Declaration stresses inter alia, the importance of
citizen participation, access to information and partnerships in development and environment
management (UN 1992c). These principles have since become germane to global, regional and

local water resources management policy and programmes.

It is clear that in the past three decades, water and environment related deliberations, decisions
and policies at international, regional and national levels have fundamentally been influenced by
the conclusions of these international conferences. The Millennium Declaration (UN 2000),
target 7 (c) of the MDGs, i.e., reducing by half the proportion of people without sustainable
access to safe drinking water and basic sanitation by 2015; the 2003 UN proclamation of the
period 2005-2015 as the ‘International Decade for Action - Water for Life’ launched on the
World Water Day March 22" 2005, constitute some of the examples of global efforts and
commitments to address problems associated with water scarcity. The goals of the water decade
put greater attention on ensuring implementation of water-related programmes and projects in a
participatory manner in order to facilitate attainment of internationally agreed-upon water-related
goals (UN 2003). Many other related initiatives to follow up on global commitments to respond
to the water crisis have been undertaken. The latest of these is the October 2"-5", 2011 UN-
Water Conference in Zaragoza, Spain which was part of the preparation process for the United
Nations Conference on Sustainable Development, twenty years after Rio de Janeiro, named ‘The

Rio+20” (UN - Water 2012) . All these global initiatives portray the extent to which contextual

* Also popularly known as the Rio Summit, Rio Conference or Earth Summit.
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factors at local and international levels continue to significantly undermine efforts to address
development challenges including access to safe water. Indeed, the Rio+20 held between 20"-
22" June 2012 in Rio de Janeiro came out again, with a renewed global leadership commitment
to uphold to the principles and address the challenges of attaining sustainable development goals

set out 20 years earlier.

While the MDG report of 2009 indicated that the world was on track to achieve the safe water
target, it also cautioned that 884 million people worldwide still used unimproved water sources
mainly surface water such as lakes, rivers, dams or from unprotected dug wells or springs for
their drinking, cooking, bathing and other domestic activities. Of these people, 84 percent (746
million) were estimated to be living in rural areas. The report further emphasized that access to
clean drinking water sources was predominantly a rural problem and that even using an
improved water source was no guarantee that the water was safe, as test results from water
samples obtained from many improved water sources did not meet the microbiological standards
set by the World Health Organization (UN 2009).

Latest evidence from figures shows that global efforts towards meeting the millennium
development target 7 (c) may be yielding positive results, particularly in reducing the number of
people without access to safe drinking water, but these figures fall short of the socio-economic
and spatial disparities in regions, countries and within countries. Only 61 percent of the people in
sub-Saharan Africa have access to improved water supply sources compared to 90 percent or
more in Latin America and the Caribbean, Northern Africa, and large parts of Asia (UNICEF
and WHO 2012). In addition, due to cost and other logistical difficulties in most countries, a
proxy indicator, i.e., the proportion of people using ‘improved’® water sources is being used
rather than actual testing of microbial and chemical quality of water (UNICEF and WHO 2012
p.4). About 187 million (3% of the global population) still use surface water for drinking and
cooking, and most, i.e. 94 percent are rural inhabitants constituting 19 percent of the rural
population in Sub-Saharan Africa and 39 percent in Oceania (UNICEF and WHO 2012 p.6).
Thus, despite ‘global improvements’, many rural dwellers and the poor continue to miss out, and

the burden of poor access to safe water still falls more on them and most heavily on girls and

> Water sources which, by the nature of their construction are protected from outside contamination, particularly
faecal matter. They include for example bore holes, protected springs and shallow wells.
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women (UNICEF and WHO 2012, UN-Water 2006a).

The problems of access to adequate water for domestic, industrial or agricultural production have
now been widely considered problems of governance and not just the differences in climatic
zones, natural resource endowments, or the lack of financing and appropriate technology as the
UN has consistently observed:

The water crisis that humankind is facing today is largely of our own making. It has
resulted chiefly not from the natural limitations of the water supply or the lack of
financing and appropriate technologies (though these are serious constraints), but rather
from profound failures in water governance, i.e., the ways in which individuals and
societies have assigned value to, made decisions about, and managed the water resources
available to them (UNDP 2004 p.2)

...the scarcity at the heart of the global water crisis is rooted in power, poverty and
inequality, not in physical availability (UNDP 2006 p.2)

Underscored in the above quotations is the significance of socio-economic, political, ecological,
and technical capacity obstacles to addressing the water crisis, with focus directed more towards
effective water governance, improved water management, enhanced capacity at the macro, meso
and micro levels, and greater empowerment of the poor as key strategic means of accelerating
progress towards meeting the Millennium targets (UNDP 2004, UNDP 2006, Rogers 2006, Jacobs
and Nienaber 2011, Bleser and Nelson 2011). While it is acknowledged that more financing for the
water sector is crucial for meeting the 2015 millennium targets, this is not to be seen in terms of
more aid flows to the developing world, but much more in terms of ensuring that there is
effective cost recovery from the investments made. However, in stressing the need for further
investment, the 2006 UNDP Human Development Report indicated that if funding gaps are
covered through cost recovery alone it ‘would put water and sanitation services beyond the reach
of precisely the people who need to be served to meet the 2015 targets’ (UNDP 2006 p. 67).
Hence, combining financing with more serious attention to the wider governance and public
management issues in the water and sanitation sector become a crucial strategy for meeting water

development and service delivery goals at both national and global levels.



Community-Based Management (CBM) as a Policy Response to the Rural
Safe Water Supply and Sustainability Problem

Among the many interventions designed to address the rural domestic water supply and
sustainability problem, CBM or Community Management (CM) has gained considerable
prominence since the late 1980s. Essentially CBM owes much of its origin from the neo-liberal
traditions of a reduced role of the state, human rights and empowerment approaches to
development. However, in the water sector, it can be traced in the publication of a concept paper
derived from a symposium organised jointly by the UNDP-World Bank water and sanitation
programme, and the United States Agency for International Development (USAID)-WASH
(Water, Sanitation and Health) in Washington in December 1998. The paper provided the
definition of CBM to suit the water and sanitation context and accentuates the importance of
enhancing the capacity of local communities to assume a leading role in planning, construction,
financing, and management of new water supplies as the ‘enabling environment’ necessary for
the sustainability of water facilities (McCommon, Warner and Yohalem 1990). Earlier, the 1980
International Drinking Water Supply and Sanitation Decade (IDWSSD) had also stressed the
importance of the shift in the way safe water services were provided emphasising approaches
that deepened community participation in the management of water and sanitation infrastructure
(UN 1992a, UN 1992c).

It may not be incorrect to state that the community-managed model of service delivery in the
rural water sub-sector is now the single most important of strategies envisaged by policy and
development actors to deliver greater access, equity and sustainability in service delivery
including the sub-Saharan African region where the slowest progress towards meeting the MDG
targets in rural domestic water supply has so far been registered (UNICEF and WHO 2012). It is
imperative to note that while CBM may be working well in some developing country contexts
such as in Latin America and Asia, the results in sub-Saharan Africa are still poorly promising
(Lockwood and Smits Stef 2011).

In Uganda, CBM was first introduced in the rural domestic water supply sector in 1986 by the

United Nations Children’s Emergency Fund (UNICEF), in its then national emergency



programme (MWE 2011a). It later in 1999 became part of the official national water policy
prescription and related legislations. While UNICEF is known to have championed the CBM
model in rural safe water service delivery in Uganda, policy roots for CBM in Uganda are clearly
embedded in the 1980 International Drinking Water Supply and Sanitation Decade (IDWSSD),
and the subsequent international resolutions, declarations and guidelines particularly the Rio
Summit’s Agenda 21, and its chapter 18 on fresh water resources (UN 1992a, UN 1992c), which
Uganda as a UN member country, had to embrace. In addition, the economic and public sector
reforms of the 1980s and 1990s were instrumental in shaping the final outlook of public policy

and service delivery frameworks and models of most developing countries including Uganda.

The reduction in public expenditure, market liberalisation, inter-governmental and market
decentralisation, all led to a new set of policy actors and players. There may have been
arguments that the current post-welfare development policy is western oriented and cannot be
applicable in developing contexts of the south, however, it is also right to question why the same
policies when applied in countries of the south produce different results. While there may be
improvements registered in rural safe water supply since the mid-1980s, studies at the national
level in Uganda continue to demonstrate that the performance would be much better if the CBM
model of service delivery in the rural water sub-sector was more effective than it currently is
(Mwebaza 2010, Quin, Balfors and Kjellén 2010, Lockwood and Smits Stef 2011, MWE 2011a,
Asingwire 2008).

CBM and Functional Sustainability of Point-Water Facilities in Uganda

In Uganda, rural water supply covers those communities that have a population less than 5000.
These include villages constituting populations below 2000, and Rural Growth Centres (RGCs)
with populations between 2000 and 5,000 (MWE 2012). RGCs are typically served by
mechanised water supply systems, which may include pumped supply from one or more sources,
treatment, storage and limited distribution, and management of the RGC system is through
private operators or community formed associations accountable to the District or Sub-county
Governments. Water supply in villages with populations below 2000, which constitute the

present study’s focus, is typically done by point-water source technologies. These include deep
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and shallow wells fitted with hand-pumps, protected springs, public taps from gravity flow
schemes, and rainwater harvesting tanks. The systems are community managed with support

from district and sub-county local governments.

To fit the context of this study, Functional Sustainability as a concept is defined to mean a
continuation in water supply services over a long period of time after the initial investment, or
the ability of the water source to continuously yield adequate clean and safe water for the users at
any particular time (Carter and Rwamwanja 2006, Lockwood and Smits Stef 2011). It includes
capacity and efficiency in operation and maintenance (O&M), including regular preventive
maintenance and major rehabilitation of the water supply infrastructure, regardless of whether

government or non-governmental agencies did provide the water facility.

Operation and maintenance of rural point-water facilities in Uganda is based on the CBM model
supported by a system of local governance and decentralised service delivery. Essentially, as part
of the implementation process for CBM, neighbourhood households of water users are
mobilised, sensitised and supported to form Water and Sanitation Committees (WSCs), or
sometimes referred to as Water User Committees (WUCs). These committees become
responsible for O&M of their respective water systems. Hand Pump Mechanics (HPMs) and
Plumbers ‘where necessary and possible’ support communities through their WSCs to carry out
regular repairs, servicing or preventive maintenance of the water systems under the supervision
and facilitation of District Water Officers (DWO) with guidance from the Directorate of Water
Development (DWD). Central and Local Governments, according to the policy framework are
responsible for maintenance of sources ‘beyond the capacity’ of the communities (GOU 20114,
GOU 2007, GOU 1999).

As illustrated in figure 1 below, the CBM model in Uganda operates on the idea that when WSCs
are functional, i.e. when they meet regularly, collect funds for O&M, ensure proper sanitation
and hygiene at water sources, have a signed contract with a HPM, report or handle hand pump
breakdowns, formulate and enforce bye-laws, then high levels of functional sustainability of
water sources that meet high access, equity and efficiency standards are realised. In addition,
such levels of performance can be replicable in similar conditions elsewhere (Lockwood and
Smits Stef 2011, MWE 2011a, Schouten and Moriarty 2003).
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Figure 1: Operational relationship between effective CBM and functional sustainability of
rural point water facilities
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A recent country study commissioned by the Ministry of Water and Environment to assess the
functionality levels of community management systems indicates that WSCs performed at below
50% on most of their designated roles. The study further assessed levels of functionality of rural
water sources and established that just over half (53%) of the water sources were fully functional
i.e. working normally and yielding an adequate volume of water. Others were partly functional
i.e., functional but with some faults (24%); functional only during the rainy season (5%) or non-
functional i.e. broken down for a long time e.g. one year or over [(18%) (MWE 2011a)]. Indeed,
the findings of this study underpin the fact that if WSCs are fully functional, there is a high

potential for them to impact positively on functional sustainability of rural point water facilities.

Statement of the Research Problem

Policy support for CBM of water facilities presumes that service authorities (mainly central and
local government) must to facilitate or enable the community (through its elected
representatives) to control, or at least influence the development, operation and maintenance of
its water systems. As an authority, it owns and attends to system obligations, legitimately makes
and controls decisions and their outcomes. However, while this seemingly ideal situation may be
attainable in principle, in the context of rural communities in sub-Saharan Africa and the

Ugandan case in particular, it seems to depend almost entirely on the governance dynamics
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present at meso and macro levels of service delivery. One of the most compelling questions to
which this study seeks to contribute answers is; why, despite the seemingly well-known potential
for community-managed point water facilities to yield high levels of service delivery and
sustainability, service authorities in Uganda’s rural domestic water supply are not consciously
taking the necessary actions to leverage its effectiveness. Given that rural point water facilities
target over 85 percent of Uganda’s 34 million people, it is expected that more sound and
conscious mechanisms for ensuring that CBM enhances its contribution to equitable and
sustainable rural water services are put in place. But how is this being given attention by policy
and programme actors? What contextual dynamics might serve to undermine CBM but remain
ignored, unknown or taken for granted by key sector actors and decision makers? To answer
these questions, this study examined key governance dynamics at macro meso and micro levels
of rural safe water supply in Uganda and how they affect and are affected by dynamics at the
micro-level to shape outcomes of CBM systems in rural domestic water supply and

sustainability.

The Research Questions

The broad research question that guided this investigation was: What governance dynamics at
the macro, meso and micro levels of public service delivery disable CBM systems from yielding
desired levels of functional sustainability of rural point-water facilities in Uganda? The specific

questions were:

Q) In what ways do policy prescribed relationships between and among macro and meso
level water sector actors and public service systems impact on CBM and
sustainability rural point-water facilities in Uganda?

(i) What community-level dynamics and contexts are working against the goals of CBM

systems in leveraging sustainability of improved point-water facilities?

Significance of the Present Study

Broadly, this study contributes to the current debates on governance and to the critical debates on

new public management and citizen participation. More specifically, the study contributes to
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critical debates on water governance and sustainable rural safe water supply in Africa. It has
been argued for instance that even when financial resources are leveraged, the lack of deliberate
commitment by development actors to consciously work as drivers of change will curtail
prospects for the pursued change (Nyalunga 2006b, McNamara and Morse 2004), and more so in
the water sector (Plummer and Slaymaker 2007, Winpenny 2003). This study thus adds to
existing scholarship on the fundamentals that need to be adhered to by policy actors wishing to
build effective synergies between them and the service beneficiaries, particularly those living in
rural contexts such as those in sub-Saharan Africa. The study generates more evidence to
demonstrate why participation in planning and implementation of rural water supplies in
developing countries may not achieve its intended goals if targeted consumers (water users) and
their communities are not deliberately supported by their immediate public service authorities.
At policy and practice level, the study uses evidence generated in a single case and mixed-
methods study design to argue for innovative strategies within the CBM model for rural water
supply, which ensure that beneficiary communities remain active rather than passive service
delivery partners. In particular, the study pinpoints the significant role of lower local government
actors in stimulating and sustaining the energies of water user communities to effectively play
their service delivery mandates. By so doing, the study questions the credibility of policies that
value the significant role of communities (service beneficiaries/users) in service delivery but

which at implementation appear to be taking the same communities for granted.
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Chapter Two

Legal, Policy and Institutional Frameworks
‘Potentially Enabling’ CBM Systems for Rural
Water Supply in Uganda

Introduction

One of the questions whose answer this study seeks to address is why, despite having an
elaborate legal, regulatory and institutional framework that supports CBM models of service
delivery, Uganda’s rural water sector continues to experience low levels of functionality of
point-water sources, and stagnation in levels of access to water for domestic use in rural areas.
This chapter examines Uganda’s current legal, policy and institutional framework for the rural
safe water supply sub-sector in order to illuminate the enabling potential of these frameworks in
ensuring that CBM systems positively impact on functional sustainability of rural water supply.
The chapter begins by presenting a brief and general historical context to the current institutional
framework for service delivery in Uganda and of the water sector in particular. The chapter then
examines in some detail, policy prescribed roles and responsibilities of the key sector actors,
emerging relationships among these actors, and how these relationships impact directly or

indirectly on the effectiveness of CBM for rural safe water supply and sustainability.

Background to the current Legal, Policy and Institutional Framework for
Rural Water Supply in Uganda

The service delivery trajectory in Uganda has gone through various systems and regimes. Prior
to the advent of colonial rule, traditional communities organised along clan leaders or elders,
chiefdoms or kingdoms were able to provide for basic needs of the people particularly through

collective self-help efforts that combined participatory and partnership dynamics. During this
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pre-colonial period®, traditional/clan leaders and elders successfully mobilized community
members to participate in community self-help projects (Asingwire 2008 p. 7). Trust and high
levels of social cohesion and unity characterised and motivated communities to support each
other. However, these important dynamics significantly changed during the colonial and post-
colonial era until the present time when more formal and bureaucratic service systems shaped by

modern development paradigms such as NPM predominate.

During the colonial period, safe water service delivery was mainly under local administration
and kingdoms. Before and immediately after independence in 1962, the British colonial
government operated two systems of central-local government relations existing alongside each
other. The first was a system of devolution to federal and semi-federal systems (in kingdom
areas) and the second was a system of district councils, operating in areas without kingdoms’.
The major difference between the two systems of local government was that, whereas the
kingdoms were allowed to collect their own taxes, the district councils only relied on revenue
from central administration (Muhangi 1996). Using their tax revenues, kingdoms could finance
the delivery of services to their subjects. These forms of local governments were constitutionally
maintained after independence in 1962 until 1967 when the Prime Minister Milton Obote
abolished kingdoms and subdivided them into districts. Subsequently, the local administration
act was enacted essentially centralising powers of local administration, making district councils
more as agents of the central government which in principle utilised a top-down approach to

service delivery.

By independence in 1962, about 18% of the rural area, and more than 80% in urban areas had
access to safe water, with greater prospects for greater improvement due to good governance,
stable economics and the new spirit of nationalism (Muhangi 1996). In the post-independence
period after 1967, the supply-driven model of service delivery inherited from the colonial
administration dominated the water sector (Asingwire 2008). The Water Development
Department constructed many boreholes and set up 15 borehole maintenance units (BMUS)

based on regions to take care of the maintenance of bore holes in those specific regions, with an

® Events that led Uganda to become a British Protectorate (1896-1962) began when two British explorers - Speke
and Stanley visited in 1862 and 1875 respectively.

7 The kingdoms were largely based on dominant tribal groupings especially among the Bantu tribal groups in central, west and
Southern Uganda
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almost absent role of the community. However, it did not take too long for these BMUs to
become very inefficient by failing to respond to breakdowns in time (Muhangi 1996). From 1971
to early 1980s, political turmoil led to a significant collapse in most public services including
rural safe water supply. Poor maintenance of water sources resulted into a drastic reduction in
safe water coverage in both rural and urban areas. Over 70% of the boreholes broken down by
the early 1970s with no hope for them being repaired (Muhangi 1996). By the early 1980s, rural
safe water coverage had fallen to less than 5% from 18%. Efforts of NGOs such as UNICEF to
fill some of the service delivery gaps were also frustrated by war and political instability which,
in addition to brutal, short-lived and highly centralised regimes overturned the economy and the

country’s planning and service delivery capacity for nearly two decades (1971-1986).

When the current NRM government came into power in 1986, it put in place a strong system® of
participatory democracy and decentralised government administration, allowing people from
each geopolitically defined electoral area to elect their own leaders from village level up to
district level (Asiimwe and Musisi 2007). From this period, a quicker response to improve the
delivery of safe water through decentralised arrangements to local governments especially in
rural areas was realised. New concepts such as village level operations and maintenance of water
facilities emerged. Together with the emergence and popularization of the structural adjustment
programmes (SAPS) and public sector reforms of the 1980s and 1990s, a new set of actors
‘coordinated and regulated by the central government also emerged. Consequently, in the 1990s,
a comprehensive legal, policy and institutional framework for guiding all sector actors and their

activities was developed.

The improvement in safe water coverage since 1986 is as a result of a combination of efforts
from both the NGOs and government. Initially, the sector was largely supported by NGOs
notably UNICEF and its nation-wide emergency programme. Government recovery programmes
were also initiated countrywide with donor support. However, until the early 1990s, sector
coordination, funding as well as human and technical capacity were still very weak, particularly

at the local government level, which significantly affected progress in the sector. In 1990, an

8 The system was later formalised in the 1995 constitution and the 1997 local government Act.
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estimated 60% of the population in rural areas lacked access to safe drinking water, mainly

because of fragmented project support (O'Meally 2011).

Since the early 1990s there have been efforts to improve sector coordination. These efforts have
seen a policy developed in 1999 with supportive legal and institutional frameworks. These
frameworks together with increased sector funding coordination have seen improvements in
coverage of rural safe water services, but with challenges to a more desirable progress (O'Meally
2011). According to the Joint Monitoring Programme (JMP), access to an improved water source
in Uganda increased from 39% in 1990 to 68% in 2010 (WHO/UNICEF 2012). There are
arguments that current performance levels in increasing access to safe water in Uganda would
have been much better if the CBM model of service delivery was given appropriate attention by
sector actors (Lockwood and Smits Stef 2011, Quin, Balfors and Kjellén 2011, MWE 2011a,
Asingwire 2008, Mwebaza 2010). The rest of this chapter is devoted to a discussion of the legal
and regulatory framework for the provision of rural safe water services in Uganda. The
discussion mainly highlights key aspects of the frameworks that are relevant to CBM and rural
safe water supply. It also illuminates the relationships between and among actors supporting

rural safe water supply and CBM in particular.

Laws and Regulations Supporting Safe Water Supply and the CBM Model
for Rural Point Water Facilities

In broad and specific terms, Uganda’s Constitution provides a legal framework for addressing
citizen’s access to safe and clean water. Under its social and economic objectives, access to clean

water is stated as a constitutional right for all Ugandans to enjoy:

The state shall endeavour to fulfill the fundamental rights of all Ugandans to social
justice and economic development and shall, in particular, ensure that... all Ugandans
enjoy rights and opportunities and access to education, health services, clean and safe
water....” (GOU 1995 p. xxxiii)
In its clean and safe water objective, the constitution states; ‘the state shall take all practical
measures to promote a good water management system at all levels’. While in its objective on

the environment which is crucial for the attainment of clean and safe water, it states that; ‘the

state shall promote development and public awareness of the need to manage land, air and water
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resources in a balanced and sustainable manner for the present and future generations, and that;

‘the utilization of the natural resources of Uganda shall be managed in such a way as to meet the

development and environmental needs of present and future generations of Ugandans, and take

all possible measures to prevent or minimise damage and destruction to land, air and water

resources resulting from pollution or other causes (GOU 1995 p. xxxiv-xxxv). These are by far,

important commitments that potentially support CBM. The constitutional commitment is further

reflected in more specific legislations and regulations as summarised in table 3 below (See also

GOU 1999).

Table 1 Laws and regulations promoting CBM of water supply facilities in Uganda

Laws and Regulations Purpose

Water Statute of 1995

The Statute provides the framework for the use, protection, supply and
management of water resources including the institution of water user
associations or WSCs and devolution of water supply undertakings.

The 1997 Water Act

The Act gives details on access rights and regulations pertaining to public and
private sector investments in water services. When well regulated, HPMs are
key private sector actors that support CBM.

The 1997 Local
Government Act

Stipulates powers, roles and functions to decentralised government units. In
Essence, the Act empowers, but also gives responsibility to local authorities to
oversee central government service delivery and policy implementation
strategies including CBM.

The Land Act 1998

Any location of a water supply project must respect the property rights of the
land owner or occupier. In relation to this a formal written consent is usually
sought before construction of a water source.

The Public Health Act
of 1935

The Act consolidates the law regarding the preservation of Public Health. In
CBM WSCs are also responsible for ensuring Health and hygiene at the water
source as well as sensitise water users on safe water handling practices. Bye-
laws related to hygiene could be enacted at the community level.

The Public Finance and
Accountability Act
2003

Sets legal procedures and guidelines for the financing and accountability in
respect to water projects in rural decentralised settings. It therefore takes care
of the need for transparency, efficiency and good governance in support of
CBM functions for rural water supply and sustainability.

The Public
Procurement and
Disposal of Public
Assets Act 2003

Sets legal standards and procedures for the procurement of supplies and works
for various public water works and investments. Ideally, this Act should guide
the institution of a more enabling approach to supply of spare-parts for
pumps.
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The constitutional commitment and the supportive legal and regulatory framework clearly reflect
national readiness for the delivery of sustainable rural safe water services. In particular, the legal
framework targets all providers and users of water, who according to the CBM approach work in
close collaboration. The framework indeed acknowledges that rural safe water supply and CBM
models are a shared responsibility between government and other water sector stakeholders
including the community, based on rights and responsibilities. But have these commitments been
effectively translated into concrete choices, mechanisms or actions meant to leverage CBM at the
different levels of decentralised service delivery? It is one thing to have these legislations in
place and another to utilise such legal resources to deliver intended outcomes. When such
legislations are adhered to, they ought to be reflected, for example, in actions that ensure the
existence of functional community bye-laws and effectiveness of evoking sanctions to none-
compliance on aspects such as operation and maintenance of water facilities or health and
hygiene at water sources. But have such bye-laws been effectively enabled in Uganda’s CBM
and functional sustainability of rural point water facilities? What governance dynamics are
disabling this important aspect of the CBM strategy for functional sustainability of rural point

water facilities in Uganda?

The Policy Framework for CBM in Uganda’s Rural Water Sector

The policy and planning framework for rural safe water supply in Uganda underscores the
importance of CBM. The overall, national policy goal for the water sector focuses at managing
and developing the water resources of Uganda in an integrated and sustainable manner, so as to
secure and provide water of adequate quantity and quality for all social and economic needs of
the present and future generations ‘with the full participation of all stakeholders’ (GOU 1999 p.
8). With regard to safe water and sanitation, the specific objectives and strategies of the policy

focus on:

Sustainable provision of safe water within easy reach and hygienic sanitation facilities,
based on management responsibility and ownership by the users, to 77% of the
population in rural areas and 100% of the urban population by the year 2015 with an
80%-90% effective use and functionality of facilities (MWE 2009c p. 2).

Both the wider water sector goal and the specific objective and strategy for the water and

sanitation sub-sector emphasise participation of stakeholders in a manner that propels
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sustainability of the water resources, and the services these resources provide. The water policy
highlights who the key actors are, as well as their roles and relationships recognising among
other principles that the management of water resources and facilities ought to take place at the
lowest level of authority in a framework of deepened decentralisation (GOU 1999 p. 9). The
policy also emphasises the role of government as primarily that of ‘an enabler’ in a participatory,
demand responsive and integrated approach to development. In its objective to increase access to
rural safe water supply from 63% in 2010 to 77% by 2015, the government through its National
Development Plan (NDP) [2010/11-2014/15] specifically prioritises construction, operation and
maintenance of new water facilities, and improving functionality of water supply systems. It
states very elaborately, the actions and strategies for the sustainability of rural safe water supply
sub-sector to include: (i) strengthening CBM systems through formation of functional water user
committees and boards; (ii) improving the spare parts supply chain through public private
partnership arrangements to increase accessibility to spare parts of point water sources, targeting
to have a spare parts store in each district; (iii) mobilising and increasing equal participation of
men and women in the management of water systems, and (iv) training and certifying borehole
mechanics, and ensuring that they are equitably distributed around the country, with at least each
district having more than two certified borehole mechanics (GOU 2010 p 271-272). From these
actions and strategies, effective community organisation and leadership, private sector
effectiveness, equity and equality in decision making stand out as important ‘building blocks’
effective CBM and functional sustainability of point-water facilities. But are these visible at the

community level?

The other key policies supporting CBM framework include policies on gender, health and
environment with specific aspects related to CBM as a service delivery model. Based on the
National Gender Policy (1999) which recognises that women constitute the category of the
population most affected by water problems, water policy guidelines provide as a minimum, that
half of the members of the WSCs at village level should be women (GOU 1999 p. 19). The main
justification is that the involvement of women in the management of water facilities would more
positively contribute to issues of equity and sustainability of rural water supply. Hence gender

participation, is in Uganda’s case, a measure of the extent to which CBM could be considered
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effective in leveraging the sustainability of rural point-water facilities. How has this requirement

been strictly adhered to?

The National Health Policy (1999) and the Environmental Health policy (2005) also recognise
low access to safe water and poor sanitation coverage as major contributors to the burden of
disease in the country with special emphasis in rural areas. Consequently, promotion of personal
hygiene and maintenance of appropriate hygiene and sanitation standards at household, within
institutions (e.g. schools and markets etc.) and the general community are key of the strategic
spots they address (GOU 1999 p.10). The environmental health policy views attainment of a
clean and healthy living environment for all citizens as a key priority goal through community
mobilisation, education and sensitisation which are fundamental aspects for successful CBM. It
also advocates for inter-sector collaborations in health, environment, water and sanitation,
viewing such strategies as pre-requisites for progress in addressing national water and
environmental health challenges. Interventions that promote community participation as a means
to empower and enable people to take responsibility for environmental health matters under their
direct control are clearly emphasised by the policy. Hence, the policies complement and
legitimise all efforts and decisions taken at national and local levels to enhance functionality
levels of rural safe water infrastructure including, for instance, development and enforcement of
bye laws concerning proper hygiene and sanitation around improved point-water sources as well
as within households. Indeed, roles and mandates of water and sanitation committees (WSCs)
include aspects related to health promotion in their respective communities. The assumption is
that safe water cycle is not complete unless water related hygiene practices are effectively
adhered to by the water users. This study examines in Chapter Six whether and how these good
and supportive policy principles have been enabled; whether and how the WSCs under the CBM
mechanism in Makondo Parish demonstrate the capability to address hygiene and sanitation
concerns around their point-water facilities as well as the wider water safety issues in households

and the entire community.

The Institutional Framework: Actors, Roles and Responsibilities

The rural water supply sub-sector in Uganda operates within the decentralised service delivery

framework instated in the early 1990s. The decentralisation framework takes the traditional inter-
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governmental decentralisation of authority described by Conyers (1983), and decentralisation to
the marked in the form of private sector participation (Hambleton, Hoggett and Tolan 1989). In
this study, levels of safe water service delivery and the actors within those levels have been

categorised under macro, meso and micro levels as summarised in table 2 below

Table 2 Levels of safe water service delivery and major actors involved

Macro-Level » Central Government Institutions (Ministries and Directorates)

» National NGOs

» Large and medium size private companies/enterprises that deal directly with
central government water sector institutions, but also occasionally with sub-
national actors

Donors/Development Partners

Meso-Level Technical Support Units (TSUSs)

District and Sub-County Local Governments

Small private sector firms and individual service providers (e.g. HPMs and Spare
parts dealers)

Regional/local NGOs and Community-Based Organisations (CBOs)

YV V V| V

Micro-Level The community of water users
Water and Sanitation Committees (WSCs)

Village Executive Council

YV V V| V

Source: Author’s Illustration

Central Government Actors and their Major Roles and Functions

Through the Ministry of Water and Environment (MWE) the central government (CG) as an
actor is responsible for ensuring that there are appropriate legislations and regulatory controls to
support water policy implementation. It is responsible for building adequate institutional
capacity, coordinate planning, financing, implementation and monitoring of water programmes.
It also guarantees that domestic water supply demands are given priority over other water
demands such as industry, agriculture and hydro-power production. How is this prioritisation
reflected in various planning and coordination aspects aimed at enhancing CBM through
improved community contribution to repair, operation and maintenance of point-water facilities?
Based on the integrated planning and development approach, the MWE does not work in

isolation. It takes leadership in coordinating roles, functions and responsibilities of other relevant
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sector ministries and departments. In a decentralised service delivery framework, the Ministry of
Local Government (MLG) ensures that sound decentralized government systems are in place. By
this function, it is directly responsible for spearheading the goals of good governance, demand
driven, participatory and integrated social and economic development through sub-national
governments. In terms of human resourcing of LGs, the MLG works closely with the Ministry of
Public Service (MPS) to streamline staff structures, job descriptions and salaries among other
human resource planning functions that are crucial both at the macro, meso and micro levels of
public service delivery. Similarly, the Ministry of Gender, Labour, and Social Development
(MGLSD) is a close partner with the MLG and MWE in executing water sector programmes
especially through its staff in the community development department who take responsibility

for community mobilisation and sensitisation.

The MGLSD is also responsible for supporting sub-national governments to build system
capacity for gender responsive decision making, while the Ministry of Health (MH) and the
Ministry of Education and Sports (MES) are together responsible for hygiene education in
communities and institutions such as schools. In the CBM framework, these functions are
expected to be played by the WSCs with support from the district water related officers in the
Health and Community Development Departments. This study examines how these institutions
and their respective departments at district and sub-county local government level relate
especially in promoting CBM and functional sustainability of rural point-water facilities. Is there
any deliberate and conscious collaboration by these departments to promote community
participation or contribution to repair, operation and maintenance of water facilities, or
collaboration in the general issues of hygiene and sanitation in households? What is the nature of
relationship these institutions and departments have with other non-state actors in promoting
CBM?

Under the decentralised service delivery framework, CG is responsible for leveraging technical
and financial capacities of LGs to deliver water and sanitation services in rural areas, including
new constructions, maintenance and rehabilitation of water supply facilities. The central
government can delegate powers and functions to other units of government or non-
governmental actors both for-profit and not-for-profit. It can organise training for personnel in

LG units as a capacity building function for a more effective decentralized service delivery.
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According to the legal and policy framework, CG is also mandated to provide technical
assistance by seconding staff with specialized skills to LGs that demonstrate a lack of such skills.
In 2002, the MWE established eight (8) Technical Support Units (TSUs) each composed of
specialists in Civil Engineering, Public Health and Community Mobilsation and Training. These
provide technical support to a cluster of districts and report directly to the MWE/DWD on key
rural water supply issues from these districts. Ideally, their work in the districts should help to
enhance the effectiveness of CBM. But how come their impact is still yet to be felt at the district

and community level?

The Ministry of Finance, Planning and Economic Development (MFPED) has the role of
mobilising and allocating funds as well as co-ordination of donor inputs. It also reviews sector
plans and actor compliance with water sector specific objectives as well as the wider policy and
legal framework in the sector right from the lowest level of government. Release of funds to
implementation units is always based on the ministry’s satisfaction with compliance to financial
guidelines. Following efforts initiated in 2002 to enhance aid effectiveness in recipient countries,
a sector-wide approach (SWAP)? to planning, financing and monitoring water and sanitation
programmes was adopted in September 2002. Importantly, the SWAP meant that aid to the water
sector should significantly shift from the conventional project based funding to national budget
support in form of a ‘basket fund’, in which all donors to the sector channeled their support. In
the same vein, government institutionalised the Water Policy Committee (WPC)™® and the Water
and Sanitation Sector Working Group (WSSWG)*, for overall policy and technical guidance to

the sector respectively with the Directorate of Water Development (DWD) as its secretariat. This

° SWAP was initiated in 2000 and adopted in 2002. It means that within a decentralised delivery system all significant public
sector funding follows a common approach, is within a framework of a single sector expenditure plan and relies on government
procedures for disbursement, accounting, monitoring and reporting on progress.

10 The WPC is composed of the MWE, MLG and representatives from the private sector, NGOs and district LGs. It coordinates
the formulation of national policies, liaises with international and regional water resources organizations and coordinates the
preparation and review of plans and projects which may affect international water resources. The WPC also initiates and
coordinates the preparation, implementation and revision of national water resources policy and national priorities for the use of
water and related land resources.

The Water and Sanitation Sector Working Group (WSSWG) on the other hand is responsible for sector co-ordination and
approval of agreed minutes from the Annual Joint Government of Uganda — Donor Sector Review. The WSSWG is chaired by
the Permanent Secretary MWE and comprises representatives from MWE/DWD, the National Water and Sewerage Corporation
(NWSC), MH, MES, MFPED, the Ministry of Agriculture Animal Industry and Fisheries (MAIF), MGLSD, Donor
representatives and NGOs (UWASNET as representative). The WSSWG provides policy and technical guidance for sector
development in the country and meets at least every quarter. Two sub working groups, one responsible for Water for Production
and another Sanitation report to the WSSWG (GOU 2007).
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institutional and funding mechanism is indeed an enabling strategy for ensuring more efficiency
and effectiveness. However, the extent to which these funding mechanisms are effective in
supporting decentralised public programmes including water and sanitation remains contentious
particularly with regard to timely allocation of funds as well as controlling financial leakages. In
2007, the MWE also established a Good Governance Working Group (GGWG) tasked to
identify and recommend measures to promote and monitor transparency, accountability and good
governance in the water sector. The initial activities of the GGWG included studies that
informed the first joint action plan intended mainly to address corruption and public resource
mismanagement in the water sector. But how have these efforts served to specifically impact on
CBM and functional sustainability of rural-point water supply facilities? What governance issues

might be disabling such good intentions and their desired levels of effectiveness?

LG Actors, Roles and Functions potentially supporting CBM

The structure of the decentralised LG system in Uganda is based on districts with both rural and
urban jurisdictions (figure 2). Under the districts are lower local governments and administrative
units in form of Counties, Sub-counties, Parishes and Villages*. Local Government Councils
(LGCs) [elected politicians] constitute the planning authority of LGs. All LGCs are assisted by
the Technical Planning Committees (TPC) [LG employees/technical personnel] at both the
district and sub-county (for rural LGs) in overall planning and implementation of service
delivery in their respective LGs under the national planning framework. TPCs are constituted by
all heads of sector departments including the water sector, and are employed and supervised by
the district and Sub-county LGCs. Hence, the nature of relationships between TPCs and LGCs
and the dynamics that shape these relationships are critical in determining the effectiveness of

service delivery programmes and strategies such as CBM.

According to the Local Government Act (GOU 1997 p. 597-598), every local government
council (LGC) should appoint an Executive Committee (EC) whose roles and functions include
among others monitoring and coordination of activities of NGOs operating within their

jurisdiction, initiating self-help projects and mobilising people, material and technical assistance

2 The geographical sizes, settlement patterns and population density may sometimes vary significantly depending on many
geographical and socio-economic conditions, including creation of new local government councils through sub-division of old
ones as has recently been the case.
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for such projects. The governance and service delivery roles and functions of LGCs run from the
village level through to the parish, sub-county, county and district council, making five levels of
planning, implementation and supervision of service delivery programmes. By carrying out these
roles, the LGCs and their ECs are therefore indispensable actors supporting the effectiveness of
CBM systems for rural safe water supply regardless of whether services are provided by
government or NGOs. This study examines the extent to which these roles are being played in
support of CBM and how the relationships between the relevant LG actors in partnership with
other actors from the private for-profit and not-for-profit sectors impact on CBM systems for
rural water supply sustainability.

Figure 2 Decentralised local government structure and planning functions for rural local
governments in Uganda
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With support from the Health Office (HO) and the Community Development Office (CDO) of
the district, District Water Officers (DWOs) are responsible for the provision and sustainability
of water supply services in districts and sub-counties. Support staff to the District Water Office
includes; a Hygiene Officer, an Assistant District Water Officer responsible for community
mobilization, a Technical Officer per county in the district and a Borehole Maintenance
Supervisor. Although they are regarded as support staff, Health officers (HOs) and community
development officers (CDOs) are in essence part of the technical team directly responsible for
rural safe water and sanitation. Health Assistants (HAs) and Community Development
Assistants, who form part of the sub-county extension services work-force, and who are part of
the sub-county TPC are responsible for identifying community needs using participatory
planning methods. But how are these sector departments working in order to leverage CBM and
functional sustainability of improved point-water facilities to desired levels in the rural
communities? At regional and district level, water sector stakeholder coordination meetings are
supposed to be convened at least once every year. These meetings are expected to bring together
political leaders, technical officers, NGOs and private sector representatives to discuss and share
district specific water and sanitation experiences and challenges. In addition, the meetings allow
TSU staff an opportunity to deepen understanding of sector policy issues among all meso-level
actors particularly in rural water and sanitation sub-sector on behalf of the MWE. It is also at
such meetings that any issues to do with the effectiveness and functionality of CBM would be
raised as a matter of priority. This study also examines whether and how this is happening to

impact on CBM.

The private-for-profit Actors

Private companies, individual technicians/ mechanics and spare parts dealers constitute the main
actors in the private sector that support rural safe water supply. The services they provide for
CBM and generally rural water supply range from undertaking studies, to training services,
construction or repair of water supply facilities as well as supply of spare parts. The private
sector thus operates at all levels of service delivery (micro, meso and macro) and embraces small
local firms and large international ones. With regard to CBM, hand pump mechanics (HPMs)
and spare parts dealers are the primary actors from the private sector on whom this study places

much emphasis in examining the extent to which their roles and responsibilities as private sector
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actors are supportive of CBM, and whether and how factors from the external environment

impacts on their capacity to leverage CBM effectiveness.

NGOs and Donors/Development Partners

All NGOs involved in water and sanitation activities in Uganda are coordinated by Uganda
Water and Sanitation NGO Network (UWASNET), a national umbrella organisation for civil
society organisations (CSOs) in the Water sector in Uganda. UWASNET works closely with
Government sector institutions at the macro-level on policy and collaboration with other non-
governmental agencies supporting the sector. This was specifically interested in understanding
national level coordination efforts and collaborations that impact on CBM in rural domestic
water supply. Given that non-profit agencies are traditionally known to be closer to communities
they serve, the network provides an opportunity for civil society organisations to engage in many
ways with other actors on issues that would enhance service delivery to rural communities
including those that impact on the effectiveness of CBM. NGOs working in rural jurisdictions
are expected to work closely with the local authorities in those areas in planning coordination
and implementation of rural water supply activities following the national policy guidelines. It
was therefore important that this study examines working relationships of the NGOs and other
actors at the macro and meso levels in their effort to address disablers of the CBM of rural safe

water supply.

International development agencies such as the World Bank, Department for International
Development (DFID) and the Danish International Development Agency (DANIDA) also
provide funding to the rural safe water supply sector especially through budget support
frameworks embedded in the SWAP discussed earlier. Apart from budget support, they also
provide direct technical assistance in form of studies whose results routinely inform strategies for
improved sector performance. Financing and technical capacity are clearly very significant
issues that directly impact on policy implementation in the rural water sector. This study
examines issues related to budgeting and financing for the water sector, more specifically on

how processes and outcomes of the modalities affect CBM.
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Water User Community Groups and Organisations

In a demand responsive approach (DRA) to development promoted under the decentralised
service delivery framework, communities are expected to initiate the process of service delivery
in their areas by making an application through the sub-county to the district under the bottom up
planning framework. According to DRA, formation of WSCs, who are elected by community
members, is one of the conditions that communities must fulfill prior to submitting an
application for a service (GOU 1999). Key positions on the WSC include the Chairperson,
Treasurer, Secretary, Publicity, Water Source Caretaker and the Village Executive Chairperson
(who is an ex-officio member of the WSC)'®. The major role of the WSCs is to ensure routine
preventive maintenance of the water facility. But, is their role and the roles of specific WSC
members e.g. the Water Source Care-taker being effectively played? Based on the technology
used, tools should also be provided to the water facility caretaker, who is also a member of the
WSC to carry out minor repairs and routine maintenance of the water source on a voluntary
basis. Have these tools been provided, and are the caretakers using such tools to undertake

routine operation and maintenance of the water sources?

According to the water policy, the WSC should also mobilise the community to pay a monthly
contribution towards operation and maintenance of the water facility. Such funds should be well
managed and preferably kept onto a bank account. The funds are not only supposed to be used
for routine preventive maintenance such as oiling and tightening of nuts in the case of boreholes
and shallow wells, but are also used to cover part of the costs for major rehabilitations. WSCs are
also supposed to sensitise communities on good sanitation and hygiene so that the safe water
chain is maintained (MWE 1999, Asingwire 2008). Are all these happening? What governance
dynamics at national and local levels continue to affect the effectiveness of WSCs in playing
their roles? The following diagram (figure 3) presents an illustrative summary of the different
water sector actors, their functions and relationships on which the overall investigation was
based.

Y The Water Statute 1995 provides for the formation of Water and Sanitation Committees (WSCs) as community level
organisations for ensuring proper management and sustainability of water facilities. The water policy also provides for the
composition of the WSC to be gender balanced with women occupying 50 percent of the positions on the committee
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Figure 3 Water sector actors and their relationships over CBM of point-water facilities
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Collect the O&M funds

Source: Adapted with minor modifications from MWE (2011a p. 12)
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Conclusion

From the foregoing discussion, Uganda’s legal, regulatory and institutional frameworks for rural
safe water supply provide a potentially enabling framework for an effective CBM system for
rural water service delivery and sustainability. This enabling potential is even reflected in the
fact that Uganda’s water sector has more ambitious targets than those set in the millennium
development goal (MDG) target 7(c); while the MDG target is aiming at halving the proportion
of the global population without sustainable access to safe drinking water and sanitation by 2015,
Uganda is targeting (respectively), 77 and 100 percent. Thus, looking at plans, policies and
strategies for the sector as elaborated in the foregoing discussion, it remains unclear, why the
‘good intentions’ fail to attract ‘good attention’. As Lockwood (2004 p.1) rightly puts it,
‘knowing the right way forward is one thing, but achieving the rate of progress needed is quite
another’. The ‘right way’ for sustainable community-based management models for rural safe
water supply is certainly known in Uganda’s policy and planning framework, but ‘achieving
progress’ remains problematic. In the next chapter, 1 examine among others, the dominant
paradigms and theoretical foundations informing CBM and functional sustainability of rural
point-water facilities. Debates and arguments generated in both theoretical and empirical
literature are examined in order to distil varying opinions and their contextual relevance
especially in explaining policies and practices on CBM systems for point-water supply and

sustainability in resource poor settings.
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Chapter Three

Dominant Paradigms, Concepts and Theoretical
Foundations Shaping Policies around CBM

Introduction

Broadly, CBM as a service delivery model is conceived under the wider notions of the post-
welfare state or post-weberianism. These notions have evolved and manifested themselves
through the neoliberal policy prescriptions, new public management and good governance
approaches to development. Since the 1980s, these approaches have become popular, shaping
most if not all public policies of the developing world. In the rural water sector, CBM became an
outcome of these notions as a policy option aimed not only at empowering users of public
services in decision making, but also fundamentally as a cost reduction and/or public
management efficiency project. In this chapter, these notions, concepts and development
paradigms are examined mainly based on the wide debates in the theoretical and empirical
literature. The aim throughout the discussion in the chapter is to distil pessimistic, optimistic or
cautious views and opinions generated around these notions, paradigms and concepts and their
implications on policies oriented towards community-managed models of service delivery. The
chapter is divided into two parts; Part One examines in detail, the dominant development
paradigms and theoretical foundations that have shaped policies around CBM. It also examines
the literature on the concept of ‘an enabling local authority’ and the concept’s applicability in
informing this study. Part Two examines the literature on the conceptual relationship between
community based management (CBM) [also used interchangeably as community management
(CM)] and community participation (CP). It then goes on to examine the literature on related

empirical studies on CM and functional sustainability of water supply systems.
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PART ONE

From a Bureaucratic and Welfare State to a Neoliberal State

Community-Based Manangement is a concept well positioned within the post-weberian
approaches to governance in which the conventional systems for governing have become
outmoded means of public service delivery. Until the early 1980s, production and delivery of
basic services in most of sub-Saharan Africa was largely a domain of the state through its
bureaus and directly to service beneficiaries (Awortwi and Helmsing 2008). The form in which
the state was organised to deliver basic services was typical of Max Weber’s ideals of what
constituted an ‘effective organisation’(Udy Jr 1959). Critics of the Weberian model of service
delivery, or ‘statism’ viewed it as an undesirable and non-viable form of administration
developed and applied in a legalistic and authoritarian context of society, and now, inevitably
withering away due to its incompatibility with the contemporary complex, individualistic, and
dynamic society (lonescu 2011a, Olsen 2006). However, inherent as there may be weaknesses in
the weberian model, some scholars (see for instance, Fine 1999, Stazyk and Goerdel 2011, Olsen
2006) have argued against emphasis of these weaknesses over the strengths, pointing out that
even within the post-weberian liberal and neo-liberal schools of thought, Weber’s principles
remain a strong pillar of reference for those wishing to leverage organisational and managerial
efficiency in doing business (Fine 1999), and that it may be time to rediscover Weber’s
bureaucracy (Olsen 2006), and understand how a number of other factors could influence

organisational efficiency (Stazyk and Goerdel 2011 p.646).

Both orthodox and contemporary perspectives of the state as the prime actor in service delivery
are traced in the popular conceptions of a ‘welfare’ or ‘benevolent’ state. Inspired by Richard
Titmuss’s work; ‘essays on the welfare state’ (Titmuss and Abel-Smith 1976), much of the social
policy literature often refers to a ‘welfare state’ as an ideal model of service delivery in which
the state is the sole actor, having responsibility for the production and delivery of comprehensive
and universal welfare services for its citizens (Almog-Bar and Ajzenstadt 2010, Trydegard and
Thorslund 2010). Barr (1993 p. 13) particularly traces the origin of the concept of the welfare
state in the the works of christian charity in the 16™ Century Europe but more especially in the

1601 English poor law legislation in Britain and its subsequent amendments in 1834, the liberal
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reforms of 1906-1914, and the post world war legislation of 1944-1948. The proposals and their
subsequent amendments were all directed at ensuring the well being of the people. Many other
countries in Europe, The United States of America, and the colonial regimes in Africa and Asia
enacetd more or less similar legislations to promote the welfare of their citizens. However, in the
early 1980s, there was a major paradigmatic change in the ‘welfare state’ approach to service
delivery with efforts directed more towards reducing the role of the state. Concepts such as
‘withdrawing the state’, ‘unbundling the state’ or ‘liberalisation’ became drivers of major policy
presriptions spearheaded by The World Bank and The International Monetary Fund (IMF).
Consequently, these changes have led to the emergence and popularisation of a new set of actors,
in what has been viewed as the third sector. Concepts and practices such as ‘community
management’ (CM), also understood as community ‘self help’ or ‘cost sharing’ have become
part of contemporary public policy and quite alien to practices in the welfare state. However,
complete withdrawal of states from direct service delivery continues to be complex as states
must account to their electorate, as well as adhere to human rights standards and policy practices.
But this has had to vary by country or region. In this study, | explore complexities surrounding
community-managed public service facilities in the rural water sector in Uganda not only to
further the understanding of implications of a withdrawn state on public service delivery, but
also to expand the understanding of contextual dynamics that influence the ability of states in
executing their new roles, particulary in young and resource poor democracies of sub-Saharan
Africa.

As an outcome of the redefinition of the state, the concepts of ‘failed state’ or ‘collapsed state’
have also emerged in reference to instutional (organisational) or functional (welfare or service
provision) failure of states. However, questions of what constitutes a modern state or the
benchmarks of ‘stateness’ also remain almost unresolved, as economic, political and social
contexts and systems of independent states tend to vary significantly (Hagman and Hoehne 2009,
Milliken and Krause 2002). While economists view state failure mainly in terms of economic
welfare variables of production and distribution of goods and services, political scientists define
it more in terms of the political legitimacy and leadership capacity within a state (Hagman and
Hoehne 2009). Despite this conceptual difference, both views can be regarded as mutually inter-
related particularly when analysing their potential to impact on public service delivery such as in

the current debates on how best to deliver rural safe water on a sustainable basis, and whether
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CBM provides the ‘silver bullet’ for sustainability of services. The view of political scientists
seems to reinforce arguments that even if there is financial resource abundancy, poor leadership
would definitely impact negatively on policies that appear to be empowering and participatory as
is for instance reflected in CBM models of safe water service delivery, which seem to depend
almost entirely on effective leadership at the micro and meso levels. Similarly, illegitimate
leadership may only be pre-occupied with ‘self protection’ rather than institution building,

thereby becoming injurious to the attaimant of CBM goals.

In exceptional cases, Milken and Kraus argue that it is possible to have a politically failing state
with some of its institutions persisting to function effectively. They cite the example of the 1994
Genocide in Rwanda where militia groups were so organised despite the fact that they were
operating in a ‘politically failing’ state (2002 p. 757). However, as Cooper observes, Milken and
Kraus do not seem to adequately acknowledge the fact that such persisting institutions of failing
states survive on the prevailing political and economic bewilderment to serve their own selfish
interests no matter whether they are private or public institutions (Cooper 2002). The post-
‘September Eleven’ terrorist attack on the USA has also brought a new dimension in the
understanding of ‘failed states’, particularly in as far as ‘global security’ is concerned. A ‘strong’
state is currently not only seen as one that is able to regulate markets or promote the
independence of the economy, but also one that is not a ‘haven for global terrorist activities’ or
one that directly supports anti-terrorist activities. Indeed, it can be argued that a lot of resources
that would otherwise be directed to support the delivery of basic public services such as water
and sanitation in developing countries are channelled towards anti-terrorism activities. Whether
it is for purposes of human security, human rights, or the right economics, the more
contemporary understanding of a strong state, as Hilgers indicates, remains largely one that
offers a precondition for neoliberalism to deploy its moral responsibility in regulating regulate
competitions that emerge out of spontaneous markets, or price instabilities that among others

often characterise neoliberal regimes (Hilgers 2012).

While the concept of the welfare state is on one hand viewed as a sound measure for the re-
distribution of wealth particularly through taxation and the use of tax revenue to support the poor
and propell the goals of social justice (Sejersted 2011, Emre Ozgelik and Eyiip Ozveren 2006), it

has on the other hand been viewed as a capitalist conspiracy or strategy to contain social unrest
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(Mubangizi and Mel Gray 2013, Ferragina and Seeleib-Kaiser (2011). Hence, the role of the
welfare state in redistributive justice cannot be understated, nor should it be over-exagerated
(Bati¢ 2011). Barr (1993 p. 103) argues that apart from its distributional objectives, the welfare
state has a major efficiency role. The original principles or ideals of a welfare state may have
changed as a result of the global policy shifts, but nation states remain responsible for
guaranteeing the necessary service delivery effectiveness in their ‘new governance’ role. The use
of the concept of ‘welfare state’ therefore remains relevant given the positions and service
delivery responsibilities states hold over the well-being of their citizens. Therefore, it does not
seem to matter whether public goods and services are provided directly through state institutions,
indirectly through regulated market mechanisms or in partnershpis of service providers and
consumers as is prescribed in CBM. What matters is for the states to consciously enable systems
meant to impact on effective and sustainable service delivery. But how best are they doing this,
especially in sub-Saharan Africa? What can the study of policy prescribed CBM systems for

rural safe water service delivery in Uganda contribute to this understanding?

Despite the fact that the conceptual analysis of ‘welfare state’ and ‘state failure’ base on the
evidence of the bureaucratic inefficiencies af a benevolent state producing and delivering public
goods and services to her citizenry, debates are still going on about the inevitability of ‘statism in
the contemporary world, as markets have also failed to deliver social equity and social justice
(Janicke 1990 p.31). In line with this argument, The World Development Report (1997) puts it as
follows:

Certainly, state dominated development has failed. But so has stateless development-a
message that comes through too clearly in the agonies of people in collapsed states as
Liberia and Somalia. History has repeatedly shown that good government is not a luxury
but a vital necessity. Without an effective state, sustainable development, both economic
and social, is impossible (The World Bank 1997 p.ii).
Hence, the introduction and popularisation of concepts such as new public management (NPM),
governance and good governance, which are explored later in this Chapter, is partly an
experience of the negative consequences of the ‘paradigm shift’ from direct service delivery by
the state, and whose impact has been felt more in the developing countries of sub-Saharan Africa

than in its Anglo-American architects. Governments and states are increasingly getting weak to
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‘steer’ or ‘row’, i.e. make policy and implement directly or enable other actors to deliver public
services but are experiencing possibilities of ‘drifting’, ‘sinking’ or total failure to perform the
legitimate mandates they owe to their citizens (Peters 2011 p. 5-11). As Hilgers observes, the
legitimacy of the state depends on economic growth, which is determined by the ability of the
state to shape a framework within which individuals are free to pursue their individual interests.
This freedom, in a world of competition should lead to the recreation and rebuilding of the state
itself. The re-engineering of the state appears clearly in neoliberal theory as a step necessary for
triggering the modification of subjectivities and social relations, and for making them correspond
to the underlying principles of spontaneous markets that emerge in neoliberal frameworks
(Hilgers 2012 p. 81-82). Therefore, competition and maximisation become the organising
principles of the state. But they also require close supervision and deliberate monitoring to
regulate their potential excesses on the wider economy.

While it is obvious that both political and economic dimensions of state failure variously
complement each other and collectively impact on the ‘traditional’ or ‘modern’ features and
functions of a state, it is also correct to argue that even within states that may be visibly
‘functional’ as is the case with some countries in sub-Saharan Africa (SSA) such as Uganda,
inneffective service delivery due to accelerated tendencies towards political patronage and elite
capture become clear weaknesses that amount to state failure (Tangri and Mwenda 2008a).
Recent studies (Green 2010a, Green 2011) have indeed shown that political patronage is on the
increase in SSA, and has been amplified by corruption tendencies engineered by ‘hurried’
neoliberal policy implementation (Hilgers 2012, Mwenda and Tangri 2005a, Tangri and Mwenda
2006a). Consequently, failure to support effective public policy implementation such as ensuring
that CBM systems prescribed in a national water policy become effective and sustainable can be
conceived as an aspect of state failure. Paradoxically, the water policy design and
implementation framework in Uganda is also conceived within the NPM and goverance

frameworks which are conceptually meant to address state and market failures.
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The Hegemonic Influence of Neoliberalism on Public Policy Directions in
Developing Contexts

As pointed out in Chapter One, rural water policy prescriptions around CBM of rural safe water
service delivery are rooted in the neoliberal policy influence of the 1980s especially in
developing countries in sub-Saharan Africa, Asia and Latin America. The creation of
international institutions, i.e. the International Monetary Fund (IMF), the International Bank for
Reconstruction (The World Bank) and the Bretton Woods agreements were the cornerstones that
made neoliberalism an official economic and political gimmick of the early 1980s, particularly
‘directed’ to southern governments affected by the debt crisis of the 1970s. An acceptance of
neoliberalism became a pre-condition for aid (Hossen and Westhues 2012, Ammani 2012) to
countries whose economies were perceived as backward, stagnant, unbalanced or dysfunctional
(Hugon 2001, as cited in, Hilgers 2012 p. 83). Founded in classic economic theory, neoliberalism
aims at enhancing economic efficiency by reducing the influence of states on key economic
decisions of their countries. It is also deeply rooted in the works of Adam Smith, who in 1776 in
The Wealth of Nations postulated that by nature, human beings are self-interested, and that
because of this, only the invisible hand i.e. the market mechanism would help to transform
individual self-interest into a common good. He advocated for policies which govern least as the
best prescription for the growth of the wealth of nations. His theorisation came nearly two and a
half century ago, and just the second year into the industrial revolution in Europe, but until
today, it remains higly influencial in development theory and practices related to private sector
participation in the delivery of public services (see Laffont and Martimort 2002). Influential
economic and (public) administrative policy paradigms such as privatisation, public private
partnerships or contracting out may sound new, but as scholars have argued, they are in fact, old

wine in new glasses (Sebahattin Gultekin 2011, Page 2005).

Neoliberalism is a set of economic policies that emphasise ‘freeing the state’ by allowing the
market mechanisms to influence the movement of goods and services. Most countries in Africa
(including Uganda) became what Hilgers has called ‘radical testing ground’ for neoliberal
policies (Hilgers 2012 p. 83). The first phase of the neoliberal policy implementation in most of
sub-Saharan Africa and Uganda began in the 1980s. These mainly constituted adjustment
policies directed on the economy such as privatisation, reduction of state expenditure through
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removal of subsidies in health and education, reduction of the size of the civil service and
removal of trade barriers among others. The second phase started in the 1990s and entailed
democratisation policies or political adjustments. Under this second phase, policies such as
deconcentration, vertical or inter-governmental decentralisation and horizontal decentralisation
to the market, civil society and to the community were promoted particularly to correct
drawbacks inherent in the economic structural adjustment policies and programmes introduced in
1980s (Conyers 1983). As chapter two has indicated, these are well reflected in the Uganda’s
institutional framework for rural water supply. The private sector and the community are key
actors in the sector playing different but related roles with the public sector actors in a

decentralised service delivery arrangement.

Neoliberalism is also seen as not just existing within states, but as a process that transcends the
economic and political boarders of nation states due to increasing globalisation and anti-statism
(Moore 1999). It aimed initially at getting the prices right, but when this did not effectively play
the transformative role, emphasis was shifted to ensuring that the institutional and legal
frameworks work to facilitate a capitalist society to thrive (Moore 1999 p. 66). It is indeed not
uncommon to hear of complaints from the public related to private sector exploitation, either in
form of poor execution of contracts in infrastructure development or delayed response to calls for
repair of a damaged utility infrastructure such as point-water source infrastructure for the rural
water users (Harvey and Reed 2007). Waves of anti-neoliberalism in the 1990s in Latin America
provided early examples as to how apart from being un-welcome to the ordinary citizen, these
new policy directions could result into severe leadership consequences and political changes
from organised groups (Munck 2003). This is possibly part of the explanation as to why CBM is
relatively more successful in enhancing functional sustainability of water infrastructure in Latin
America than it is in sub-Saharan Africa (Lockwood and Smits Stef 2011). Although similar
anti-neoliberalism voices exist in sub-Saharan Africa and Uganda in particular, organised groups
are still heavily challenged by the unique political and social dynamics characterised by a large
majority rural semi-illiterate and poorly mobilised peasant population. In essence, neoliberal
ideas may be good, but they are only so to the extent that they are implemented with the sole
purpose of ensuring that they yield tangible benefits for the different categories of citizens in

developing country contexts. This study questions whether the rural water policy implementation
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and practice environment in Uganda is supportive of CBM and the latter’s proven potential for
functional sustainability of safe water supply facilities in rural areas. Without necessarily
divorcing completely from the neoliberal policy framework, the study advocates for new and
contextually relevant models of benevolence amidst the hegemonic presence of the neoliberal

policy prescriptions that inevitably continue to face democratic states of the south.

In sub-Saharan Africa, both the first and second phase of the neoliberal policies have brought
more development challenges than they meant to solve (Kakumba and Nsingo 2008, Hossen and
Westhues 2012, Ammani 2012, Basheka 2011, Green 2008a, Green 2010b, Mwenda and Tangri
2005a, Tangri and Mwenda 2001). In the first decade of the 21% century, promoters of
neoliberalism saw that believing in the independence of the economy was the major mistake of
liberalism and a major cause of economic collapse. While it is incorrect to admit that market
distortions are nearly/totally absent elsewhere in the world, studies on sub-Saharan Africa
continue to generate evidence of limited state capacity to play an effective regulatory role. This
is not just in terms of the lack of technical and financial resources, but largely because of the
failure to deploy the right political will (Basheka 2011, Green 2008a). This lack of political will
easily manifests at all levels of government but is seemingly more pernicious when it happens at
the macro level. As Hilgers observes, given that in post-colonial Africa access to dominant
positions in government is almost a precondition for access to positions where it is possible to
accumulate wealth, the neoliberal policies have largely served to keep elite classes in power and
to entrench political patronage (Hilgers 2012 p.84).

In much of the literature on economic reforms of the 1980s and 1990s in Africa, the main
consensus is that the policies themselves were not necessarily bad, but only face dynamic
challenges at implementation. In particular, tendencies associated with rent seeking and elite
capture become easily accommodated in the systems (Awortwi 2003, Mwenda and Tangri
2005a, Kakumba and Nsingo 2008, Krutz 2006a, Green 2010c). Uganda even presents a unique
context of the neoliberal policy implementation. The country had no option but to begin
implementation of neoliberal policies when it was just emerging from long period of civil strife
against two consecutive dictatorships led separately by Iddi Amin (1972-1979) and Milton Obote

11 (1980-1985). Initially it was difficult for President Museveni’s newly formed government in

41



1986 to adopt policies that were incongruous with his ‘bush-war’ pro-poor and highly ‘socialist’
philosophies. However, the need to forge ‘alliance’ with donors in order to solicit their support
for macro-economic stability and post-war reconstruction Uganda needed at the time, it became
inevitable for the regime to accept the neoliberal policy principles that in the short and long-run

appeared ‘conflictual’ with the ideals of the rebel movement (Craig and Porter 2006).

From the foregoing, two important points are worth noting: (i) production and delivery of basic
goods and services was until the early 1980s a traditional responsibility of the state (ii) even if
the the state eventually allowed the market mechanism to direct the production and distribution
of goods and services, the overall responsibility for ensuring market efficiency has remained a
primary function of the state. It is these two points, and particularly the latter, that largely inform
the basis of this study. An understanding of the extent to which a government in sub-Saharan
Africa is playing its public service delivery mandate amidst the broad economic and political
reform agenda initiated largely from the north and ‘enthusiastically’ welcomed by southern
governments continues to be imperative. It is now about three decades when the neoliberal
policies became the face of political and economic reforms in Africa and many parts of the
developing world. There may be islands of success in terms of efficiency and reliability of public
service delivery (Kakouris and Meliou 2011) as there may be optimists about neoliberalism
(Larner 2005). But, on the whole, much of the literature (see for instance, Hilgers 2012, Kay
1993, Oliver Marc Hartwich 2009, Moore 1999, Mwenda and Tangri 2005a) converges towards
a common consensus that the hitherto ‘glorified” neoliberal policy prescriptions of The World

Bank and IMF have failed to deliver debt ridden countries of the South into the ‘promised land’.

The New Public Management (NPM) and Governance Agenda

Consequent to the problems manifested in neoliberalism, the NPM and governance agenda is
now seen as a better alternative in re-directing action to the attainment of ‘real’ public goals
(Hood 199, Osborne 1993). But are these helping to provide the answers to the many complex
and dynamic contexts in sub-Saharan Africa and Uganda in particular? In theoretical orientation,
NPM deviates from classical mamangement approaches typical of the Weberian bureaucratic and

hierarchical models. It is oriented towards outcomes and efficiency through better management

42



of the public budget applying ‘competition’ to organizations in the public sector. At its core, it
emphasises business-like principles of customer service, efficiency in production and distribution
of goods and services, competition and output oriented management (Akif Ozer and Yayman
2011a, Hood 1991). NPM emphasises sound economic and leadership principles, just as it is
popular in the private sector, and addresses beneficiaries of public services more like customers,
and conversely citizens as shareholders in the public enterprises (Batley 1999, Hood 1991).
According to Akif Ozer and Yayman (2011 p. 357), it responds to the growing demand for a
change from hierarchical governance to more horizontal and participatory governance dynamics
that substantially eliminate red tape, holding administrators accountable for measurable results,
emphasizing customer satisfaction in agency dealings with the public, empower front-line
managers to make their own decisions and contracting out whenever possible with the private
sector for public-service delivery. In sum, the basic hypothesis of NPM holds that the market
oriented and business-like management of the public sector will lead to greater cost-efficiency
for governments, without having negative side-effects on other public sector objective (Leach
and Barnett 1997, Pollitt and Bouckaert 2011). Hood viewed NPM as a hybrid ‘marriage of two
different streams of ideas’ namely, (i) the new institutional economics built on the post World
War Il development of of public choice, transactions theory, and principal-agent theory, and (ii)
the latest of a set of successive waves of business-type managerialism in the public sector
requiring high discretionary power to achieve results’ (Hood 1991 p. 5-6). NPM seeks to re-
invent government by breaking its hitherto stiff bureaucratic configurations and opening them up
for transparency, accountability and good governance (Kooiman 1993, Mayntz 2003, Graham,
Amos and Plumptre 2003). Thus, the use of terms such as ‘value for money’, ‘doing more with
less’ and the ‘consumer as customer’ will be found in the literature on NPM (Hood 1991,
Kakouris and Meliou 2011). At its core, NPM emphasises business-like principles of customer
service, efficiency in production and distribution of goods and services, competition and output
oriented management (Akif Ozer and Yayman 2011a, Hood 1991). The water sector reforms in
Uganda embraced all of these aspects as reflected in the institutional framework elaborated in
chapter two. Intergovernmental relations between the central government and the district local
governments and sub-counties have sfor the past two decades existed along with the private and
voluntary water sector actors. However, these have until now inadequately provided solutions to

problems equity and sustainable access to rural safe water service delivery.
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Governance as a concept has evolved from its orthodox meaning i.e., ‘the act or process of
government’, to the more participatory and consultative approach to governance, now embedded
in the NPM debates on reinventing government (Akif Ozer and Yayman 2011a, Denhardt and
Denhardt 2000, Krebs and Pelissero 2006, Osborne 1993). In the context of Max Weber’s ideal
type of bureaucratic framework, and according to the Anglo-American political theory,
‘government’ refers to the ‘formal institutions of the state and their monopoly of legitimate
coercive power’ (Stoker 1998 p.17). Hence, government is not synonymous with governance,
and the confusion of terms can have unfortunate consequences because governments thrive on
bureaucracies that are not a welcome idea in the new governance framework (Graham, Amos
and Plumptre 2003 p. 1).

The attempt to trace the origin of the concept of governance traces it as far back as the 16"
century in Northern Europe (Akif Ozer and Yayman 201la p.85). However, most literature
concurs to the fact that the concept became popular in the 1990s following the 1989 World Bank
Report' on ‘Sub-Saharan Africa-From Crisis to Sustainable Development’. It provided the
definition of the ‘new’ governance as ‘the exercise of political power to manage a nation’s
affairs’ (The World Bank 1989 p.61). Two years later, the Bank developed the concept further by
adding the ‘development’ nuance; ‘the manner in which power is exercised in the management
of a country’s economic and social resources for development” (The World Bank 1991 p. 1).
Further, in its 1994 publication on ‘Governance-The World Bank Experiences’, major features
and measurements of governance were stressed thus: ‘good governance is epitomized by
predictable, open, and enlightened policy-making (i.e. transparent processes); a bureaucracy
imbued with a professional ethos; an executive arm of government accountable for its actions;
and a strong civil society participating in public affairs; and all behaving under the rule of
law’(The World Bank 1994 p.vii). Public sector management, i.e., ‘the capacity of governments
to make and implement public policy, the effectiveness of public programmes, and the strengths
of public institutions’ was also highlighted by the report as the most visible of all the other

dimensions of governance (The World Bank 1994 p.1). Henceforth, the concept of governance,

4 The report was an outcome of a study intended to understand why in the 1980s, the economic performance of
Sub-Saharan African countries had worsened despite the implementation of the Bank’s structural adjustment
programs (SAP’s)
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and increasingly ‘good governance’ has infiltrated national and international development and
academic discourses largely as subjects relating to the broad mechanisms by which humanity is
served not only within and across national government institutions, but also globally, involving
both for-profit and not-for-profit agencies (Akif Ozer and Yayman 2011a). Critical emphasis is
placed on the array of socio-economic and political factors that mediate processes of governance
and service delivery as reflected in the following:

‘Governance has to do with the institutional environment in which citizens interact
among themselves and with government agencies/officials. The capacity of this
institutional environment is important for development because it helps determine the
impact achieved by the economic policies adopted by the government. Hence, this
capacity, and the governance quality it reflects, is a vital concern for all governments’

(ADB 1999 p.v).

Within the academic discourse, debates not only expand perspectives about governance as a
concept but also examine its applicability and relationship with other development paradigms of
the 1980s i.e. neoliberalism, new public management, democratisation and participation
(Graham, Amos and Plumptre 2003). Some debates are pessimistic about the originality of the
concept, while indeed, others align together on the role of the World Bank in its promotion.
Rogers (2006) has argued in fact, that the popularisation and embracing of the concept of
governance and its subsequent integration in discussions of bilateral agencies and among the
NGO community is merely re-naming or branding a concern that goes way back in time for most
agencies, giving it just a new look. He argues further that what seems to have given the concept
greater impetus is the realization that development challenges and problems are not simply the
lack of capital but rather a complex set of factors whose solutions are embedded in governance
(Rogers 2006 p.16).

Governance has also been applied in the analysis or understanding of international trends in
which decisions or actions in one locality are said to have increasingly been able to transcend
national boundaries and influence decisions elsewhere in what Ohmae has written extensively
about in his books around the borderless world (Ohmae 1990) or the end of the nation state
(Ohmae 1995). Consequently networks between nation states or international agencies that have
been seen to emerge in collaborative arrangements to tackle global economic, political and social

policy issues have been regarded as an ‘inevitable alternative to the lack of a global government’
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(Akif Ozer and Yayman 2011a p.88). Indeed, as elaborated in Chapter One, various international
events have significantly shaped debates on CBM as a service delivery and sustainability model
for rural safe water supply. The symposium organised jointly by the UNDP-World Bank and
USAID-WASH programmes in Washington in December 1998 is one of such events. It for
instance provided a definition of CBM emphasising the need for actors to priorotise building the
capacity of water users to assume a leading role in financing and management of new water
supplies (McCommon, Warner and Yohalem 1988). However, while global interconnectedness
is inevitable, nation states and their institutions ought to be astute enough to ensure that their
visions, priorities and targets are not compromised by distant contexts. At the minimum, they
must ensure context specific ‘global’ policy adaptation. They also ought to monitor and where
necessary mitigate the effect and consequence of local policies inclined to international
paradigms. Achieving this in the rural water sectors of sub-Saharan African countries would be
one sure way to build an enabling and sustainable water policy and implementation framework.
But how is this happening? How do government institutions and structures consciously prioritise
service delivery models such as CBM that call for their direct support in enhancing the capacity

of communities (service users) to manage sustain service infrastructure?

Governance, Networks and Public Private Partnerships (PPPs)

Governance i1s viewed as ‘the development of governing styles in which boundaries between
development actors have become blurred’ (Stoker 1998 p.17, Akif Ozer and Yayman 2011a).
This view presupposes that development actors intimately work with one another, while
underscoring the importance of networks in planning, implementation and monitoring activities
for efficient and optimum results. But networks are also known to be prone to unhelpful conflicts
and may be vulnerable to evasion of downward and social accountability by some of their
members (Wilikilagi 2009). Indeed, Ewalt (2001 p. 9) observes that ‘blurring of responsibilities
can lead to blame avoidance or scapegoating’. This tendency challenges the very reason
networks are advocated as enablers of effective service delivery. In addition to blurring of
boundaries and responsibilities for tackling social and economic issues, Akif and Yayman (2011)

add three more propositions about the concept of governance, namely:

I.  Asetof institutions that are drawn from, but also beyond government;
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ii.  Governance breeding power dependence in collective action;
iii.  The capacity to get things done without dependence on the power of government to

command or use its authority.

While dependence on the power of government to get things done is no longer viewed as an
obstacle, contemporary governance frameworks and philosophies directly and indirectly depend
on the power and influence of governments. Indeed, Stoker (1998) views government as able to
use new tools and techniques to steer and guide other development actors within its jurisdiction
(Stoker 1998 p.18). It is thus imperative to assess the extent to which government and her
institutions are able to play an effective role that fits in the contemporary understanding of
governance. In the context of this study, the multiplicity of public, private and voluntary actors in
the rural safe water supply sub-sector, and how their actions impact on CBM and sustainable
service delivery is assumed to depend on how central and local governments play their steering
role. The steering role in this case is in regard to policy management. How committed is
government in guiding the rural safe water actors to adhere to the goals of community
management? How effective are local authorities in ensuring that community bye-laws, which
are crucial for community organisation, collective behaviour including compliance to operation

and maintenance of water facilities are put to work?

The new governance discourse also embeds public private partnerships (PPPs), which in the
NPM paradigm or public governance relates to governments ‘serving rather than steering’
(Denhardt and Denhardt 2000 p.549), ‘governance without government’ (Peters and Pierre 1998
p.223) or a move within public service delivery from ‘competition to collaboration’ (Entwistle
and Martin 2005 p.234). While a flexible government willing to collaborate and network with
other actors rather than steering is advocated in NPM or public governance, the complex
relationships that result also inevitably need a strong organisation. More so, the complex
relationships need a ‘strong’ public sector that does not control but rather, one that ‘influences’
the activities of others (Peters 2011 p.223). To emphasise the complexity of networks in public
governance, Kickert (1997) notes that ‘the confusion in understanding governance offers a type
of governance neither at a central level nor at the lowest level (Kickert 1997, cited in, Akif Ozer
and Yayman 2011a p.89). Graham, Amos and Plumptre (2003) also observe that ‘a public policy

issue where the heart of the matter is a problem of ‘governance’ becomes defined implicitly as a
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problem of ‘government’, with the corollary that the onus for fixing it necessarily remains with

government.

Referring to PPPs between public and the business sector, Heilman and Johnson defined PPPs as
‘the combination of a public need with private capability and resources to create a market
opportunity through which the public need is met and a profit is made’ (Heilman and Johnson
1992 p. 197). Hence, in the new governance framework, PPPs allow for a combination of
government resources and those of the private-for-profit agents or not-for-profit bodies to deliver
societal goals (Skelcher 2005). In his study on local government-non-profit sector partnerships in
Uganda, Muhangi (2009 p. vi) noted that ‘the most extensive use of the term partnership is that
which equates it to a ‘collective response’ or a ‘generalised relationship’ open to all actors to
work together in a variety of collaborative forms with varying degrees of formality towards some

shared goals’.

The rural water sector in Uganda has mainly witnessed PPPs in form of contracting out to the
private for-profit sector and strategic partnering with the NGO/voluntary sector. Broadly,
contracting out or tendering involves separating the service provider from the service purchaser
while maintaining a relationship on contract management/monitoring (Skelcher 2005, Savas
1981). Central or local governments hire private firms or individuals to carry out specified tasks
such as repair of water systems or trainings for capacity building for a period of time, based on
the national legal framework. The public authority remains the sole provider of the service but
pays the provider for the service under the conditions stipulated in the contract agreement.
Service agreements may be between local authorities and mechanics and plumbers to undertake
routine maintenance or major repairs of water systems in rural areas. But are these relationships
always well managed to ensure that high efficiency levels are maintained for the sector and CBM

in particular?

Perhaps Skelcher’s (2005) ‘typology’ of public-private actions or partnerships may provide a
useful alternative for PPP arrangements. He identifies two forms of PPPs, namely public
leverage and strategic partnering for risk sharing between public and private agents, that may

not necessarily be business oriented, and where partnerships between public institutions and the
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non-profit sector could be located. Public leverage as a form of PPP occurs when governments
use their legal and financial resources to create conditions they believe will be conducive to
economic activity and growth (Skelcher 2005 p. 351). Governments may also directly encourage
or induce private sector actor decision makers to align their plans and developments with public
policy goals. Inducements could be in form of infrastructure improvements, business
development and support services or financial incentives targeting the private sector. Apart from
targeting the business community, public leverage also targets the non-profit or voluntary sector
to participate in the production and delivery of public services. In Uganda’s water sector, such
inducements may be seen to include supporting CBM teams e.g. the WSCs or private hand pump
mechanics in form of trainings to enhance their effectiveness. However, Skelcher (2005) warns
of the danger of over-supply of government inducements especially to the private sector
particularly if there is a weak system of monitoring and regulation. Strategic partnering on the
other hand, according to Skelcher (2005), stresses an open-ended nature of partnering between
the public and private for-profit or private not-for profit agents with full sharing of risks and
rewards. Unlike in contracting out where legal and contractual agreements bind public and
private actors on a purchaser-provider principle, in strategic partnering, trust based relationships
cement a collaborative endeavour between the organisations. However, there may be dangers of
the government failing to adjust to this form of working because of its traditional style based on
institutional bureaucratic norms (Skelcher 2005 p. 358). Could these caveats raised on strategic
partnering and public leverage constitute some of the issues that disable the effectiveness of
CBM models of service delivery in Uganda’s context? In the current policy and institutional
frameworks based on the NPM and governance agenda, the effectiveness of partnerships and
relationships between government and non-state actors remains very crucial for the performance
of CBM.

Conceptions about ‘Good Governance’ in Public Service Delivery

The call for ‘good governance’ is mainly associated with the failure by third world countries to
improve economically despite the implementation of Structural Adjustment Programmes
[(SAPs) (Akif Ozer and Yayman 2011a, Hilgers 2012)]. The 1989 World Bank report of a study

on sub-Saharan Africa pointed out bad governance practices in the region as having primarily
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caused economic stagnation, leading to a compelling need to establish ‘good public
administration criteria’ (AKif Ozer and Yayman 2011a p.89). There are rather conflicting ideas in
both academic and development literature about what constitutes good governance, with a
remarkable convergence towards what the UNDP (1997) and (2012) outlines as the principles of
good governance. Based on the literature, good governance is characterised as participatory,
consensus oriented, accountable, transparent, responsive, effective and efficient, equitable and
inclusive and follows the rule of law. It promises that corruption is minimized, the views of the
minorities are taken into account and that the voices of the most vulnerable in society are heard
in decision-making (UNESCAP 2012 p.307). Thus, while the conventional meaning of
governance maintains some degree of relevance, it has to a large extent given way to the much
more broader and non-hierarchical meaning encompassing how public, private for-profit, and
not-for-profit sectors are managed, and whether and how they seek to learn from decision
implementation experiences (Kooiman 1993, Mayntz 2003). However, while emphasizing
governance effectiveness in promoting equity, the UN-Water (2003) also identified integration
and ethics as separate principles. It underscored holistic development approaches and the
differences/variations in needs across the different socio-economic groups and contexts as

critical for effective/good governance (UN-Water 2003).

In her recent study on the use of the concept among development aid donor agencies'®, Van
Doeveren’s (2011) also identifies five commonly shared principles of good governance, namely
accountability, effectiveness and efficiency, openness/transparency, participation, and the rule of
law. Earlier Graham, Amos and Plumptre (2003) also clustered good governance principles into
five broad categories including; legitimacy and voice, direction, performance, accountability and
fairness'®. On the whole, these have been the fundamental principles on which most community
managed public projects are based, including the management of point-water facilities this study
is focused at. These conceptions and meanings of ‘good governance’ may have a strong
convergence, but Van Doeveren’s (2011) warns against treating the concept of good governance
as a one-best-way development strategy. She notes that the presence of common characteristics

of good governance may imply a shared meaning of good governance that could easily mask the

' The European Union, The Organisation for Economic Cooperation and Development (OECD), The World Bank
and The United Nations
'® See Annex I for detailed definitions of these principles.
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variations in application of the concept, pointing to the need for a clear consensus among both
academicians and development agencies on its meaning and principles. According to her, much
consideration should be given to defining the components of good governance, identifying the
possible interactions between their components, specifying their optimal values, and paying

attention to outcomes (van Doeveren 2011 p.311).

There is also growing literature around the concept of ‘water governance’, but there is not as yet
a very clear meaning of the concept. Water governance as a concept is used in the water sector,
partly as an extension of the orthodox meaning of governance, but more towards the good
governance framework that emphasises networks made of actors in the private, voluntary
(including the community) and public sectors. Most literature on water governance cites the
definition developed by Rogers in his work with the Global Water Partnership (GWP). He
defines water governance as ‘the range of political, social, economic and administrative systems
that are in place to develop and manage water resources and the delivery of water services at
different levels of society’ (Rogers 2006 p.16). The definition builds on the general ideas about
governance as comprising a range of systems including those of government and the public
services provided by other sections of society (Franks and Cleaver 2007). Further, it recognises
that these systems relate and link to each other through inevitable political processes pertinent to
managing natural resources such as water (Franks 2004, Franks and Cleaver 2007), and ‘suggests
a range of outcomes (‘water resources’ as well as ‘water services’), which go far beyond the
management functions of individual organisations or groups. Its reference to different levels of
society implies recognition that outcomes may be different at different levels and that, for
example, the poor may need special consideration while working out governance systems
(Franks and Cleaver 2007 p.292). This definition is quite useful in the analysis of relationships
between different rural safe supply water actors at the meso, micro and macro levels of the water

policy implementation, and how these impact on community management.

One of the core issues in the water sector performance debate has been that governance
weaknesses particularly in the sector policy implementation largely contribute to the current
global, national or locality specific water problems (Grigg 2011, Jiménez and Pérez-Foguet

2010, Jones 2011a, Cleaver and Hamada 2010). Consequently, most countries including Uganda
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have embraced policy and institutional frameworks for water resource development and
management that emphasise multi-stakeholder participation and more decentralised planning and
management, partly ‘because of the pressure from flows of resources and services across
international boundaries’ (Franks and Cleaver 2007 p.294) to meet the global water targets. The
dominant assumption has been that the ‘new’ approaches bring about opportunities for
sustainable supply and utilisation of scarce water resources (Montgomery, Bartram and
Elimelech 2009, McCommon, Warner and Yohalem 1990, Harvey and Reed 2007, Carter and
Rwamwanja 2006).

Decentralisation, Multi-stakeholder Participation and Service Delivery
Efficiency under NPM

Decentralisation, networks and collaborations between and among government and non-
governmental agencies are all aspects of the ‘new good governance’ agenda. However, while
they call for a more people-centered and results-oriented development and service delivery
approach, they are not completely immune from practical and contextual challenges of
applicability. As earlier highlighted, global development and service delivery targets in sectors
such as water and sanitation remain difficult to meet despite the wide acceptance and application
of ‘good governance’ principles. Multi-stakeholder participation in form of inter-governmental
and market decentralisation, and decentralisation to the community form part of the wider public
sector reform agenda. This reform agenda aims at deliberate changes to the structures and
functioning of public sector organisations, with the objective of ‘getting them to run better’
(Pollitt and Bouckaert 2011 p.2). Since the 1980s, administrative reforms have emerged under
the banner of NPM or ‘reinventing government’ (Page 2005, Lodge and Gill 2011, LACINA
2011).

For greater efficeincy, NPM advocates for greater citizen participation, cross-functional
partnerships and networks between government, civil society and profit oriented market
institutions (Nguyen 2010, Santizo Rodall and Martin 2009, Page 2005). Its advocates further
contend that it offers citizens more public choice and stimulates competition geared towards
making the public service highly efficient and consumer oriented (Prokopy 2005, Etemadi 2001).

One question that is important for this study relates to how macro and meso-level instiutions of
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government and their partners from the private for-profit and not for-profit sectors have
succeeded in treating consumers of rural point water facilities (the community) as ‘customers’ or
‘partners’, and how this is reflected in their actions to enable the CBM model of rural safe water
supply which is known to guarantee equitable and sustainable access to safe water.
Decentralisation, departmentalisation or marketisation as structural adjustments prescribed in
NPM may promise greater organisational autonomy in decision making, high efficiency and
output levels, but they have partly served to split the hitherto large bureaucracies into smaller,
and more fragmented ones (Page 2005, Thompson 2008, Torma 2010). In developing contexts
this fragmentation has resulted into competition for scarce resources among public officials and
agencies, including sub-national governments (Awortwi, Helmsing and Oyuku-Ocen 2010,
Smith, et al. 2003), and between public agencies and private firms (Sebahattin Gultekin 2011). It
has also exercabated public resource mismanagment, largely because of the wider institutional
weaknesses characterised by limited political will and more significantly because of greed, elite
capture, patronage, and clientelism (Tweheyo and Twinamatsiko 2010 p.110-123). To a large
extent therefore, NPM-inspired reforms, in particular, the change from central to territorial
administrations has provided greater room for increased, rather than reduced, corruption (Tangri
and Mwenda 2008a, Tangri and Mwenda 2006b, Green 2008b). This has been particularly so
because of the more contacts spawned between public and private sector actors. It has created
new opportunities for bribery and self-gratification (Tweheyo and Twinamatsiko 2010, Tangri
and Mwenda 2008b), at the expense of service delivery (Basheka 2011, Awortwi, Helmsing and
Oyuku-Ocen 2010, Awortwi and Helmsing 2008). Indeed, much literature has indicated that
contrary to the conventional wisdom held within the NPM philosophy, corruption has tended to
thrive on the presence of multiple rather than few markets (Kaufmann and Siegelbaum 1997,
Hall 1999, Celarier 1997, Wenzel 2007). Some studies in the water sector in Uganda and other
Sub-Saharan African countries have indicate that ‘contracts and commerce’ may be more
pronounced at the expense of efficiency (Barungi et al. 2003), and the utility services have
turned into real commodities (Bond 2004). Hence, the purchaser-provider principle or principle-
agent phenomena embedded in NPM and assumed to promote efficiency and effectiveness are
questionable here. How are governments and their institutions as regulators positioned to

mitigate problems associated with market failure? How is the rural domestic water supply sub-
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sector responding to complexities and dynamics in market oriented service delivery in Africa and

Uganda in particular?

On a positive note, more debate is emerging to show that NPM/decentralisation could produce
greater results with the deployment of innovations such as the use of modern information and
communication technologies (lonescu 2011a, Dunleavy, et al. 2006, Lodge and Gill 2011), more
flexible decision making, and a new kind of relationship between the state and the citizens that
more deeply promotes downward accountability and citizen empowerment (Cole 2010, lonescu
2011b, Nyalunga 2006b, Mugumya et al. 2008). Undoubtedly, NPM has been and is still a good
planning framework for service delivery. However, if measured against the tempo with which it
was introduced in Africa, and in most of the developing world, it has particularly performed
poorly in sub-Saharan Africa (Quin, Balfors and Kjellén 2011, Barungi et al. 2003, Awortwi and
Helmsing 2008, Quin, Balfors and Kjellén 2011). Where some semblance of contracting out and
networking exists, rent seeking and clientelism work to undermine its prospects for greater
efficiency in public service delivery (Barungi et al. 2003, Tweheyo and Twinamatsiko 2010,
Tangri and Mwenda 2008b) While there may be visible reforms, particularly in the
decentralization of water, primary education and health informed by NPM, vertically integrated
bureaucratic tendencies still slow down the process (Quin, Balfors and Kjellén 2011, Barungi et
al. 2003, Awortwi and Helmsing 2008).

It is important to acknowledge that NPM and its policy prescriptions originated from the part of
the world in which social, economic, political and democratic fabrics compared to those of the
developing world, provide sufficient ground for NPM effectiveness, and therefore less need for
‘tight’ implementation of laws and bye-laws at the grassroots. With high levels of access to
modern information and communication technologies such as television, radio, and the internet
accessed not only with a personal computer but by the multitude of mobile tele-communication
devices, it is much simpler to pass on information. In addition, NPM origins have had a long
history of effective democracies, and experience high levels of literacy and education. They not
only enjoy comparatively high levels of public trust, but also high levels of social, financial, and
downward accountability. In the 1980s, Uganda was only about 20 years beyond independence

and was for much of the 1970s and early 1980s involved in civil wars. Today, the larger part of
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Northern Uganda is only beginning to recover from a more than two-decade insurgency that has
caused untold suffering and trauma to the local communities (Ochen 2012). It is these and more
country specific contexts that would warrant specific alterations in public management as
opposed to assuming that ‘one size can fit all’ or whether NPM is ‘public management for all

seasons’ as Hood (1991 p. 4) questions.

In conclusion, advocacy for the creation of sub-national autonomous authorities, privatisation,
multi-actor approaches to public service delivery and governance, and the focus on subsidiarity,
efficiency and downward accountability through local capacity building may be great NPM
proposals. However, results from the implementation of NPM policies have largely been mixed,
and more on the downside for developing countries in sub-Saharan Africa (Awortwi and
Helmsing 2008, Tangri and Mwenda 2008a, Tangri and Mwenda 2006b, Green 2008b).
Subsequently, given that these are still actively being implemented, and sufficient lessons have
so far been learnt, the time is ripe enough for governments to re-think innovative ways of
enhancing cost effective approaches to service delivery. One of these would be to identify and
effectively manage factors that disable effectiveness of community managed public services such
as rural safe water. Hence this study examines the extent to which the governance of rural water
policies enables the effectiveness of proposals that place operation and maintenance of rural
point-water supply infrastructure on the communities. In the NPM and governance framework, it
is expected that policy practitioners would ensure that all disablers and threats to policy

performance are understood and mitigated.

The Concept of ‘Enablement’ or an Enabling (Local) Government

The concepts ‘enabling government’ or ‘enabling local authority’ are used in literature to
emphasise the ‘new role’ of the state (Lund 1994, Smith 1998, Smith 2000, Mulwa 1994, Smith
2000, Wistow, et al. 1992, Muhangi 1996, Masser, Rajabifard and Williamson 2008). However,
while the concept became more popular in the 1990s, as an approach to service delivery, it was

much earlier already embedded within the professional practice of social work in the early 20"
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century in Europe®’. For example, Lund (1992 p.326) traces the ‘enabling’ function of local
authorities as far back as the late 19™ Century in the United Kingdom in the housing sector when
local authorities gave rent subsidies to individual households, and later in 1919 to collective
provisioning when arguments for collective provision were supported. But the form taken by the
social work model of enablement in the late 19" and early 20™ century in Europe differs markedly
with the contemporary World Bank and IMF sponsored forms of enablement, which conceived it
in the context of government withdrawal from welfare or direct service provision to “facilitation” of
other players to deliver public services. What is common in both, however, is that government
remains the lead actor responsible for public service delivery either directly or through regulatory

and contextually enabling mechanisms.

In addition to being enablers, social work professionals in generalist practice ensure that they play
the mutually reinforcing service delivery roles as ‘advocates’, ‘brokers’, ‘negotiators or
mediators’, and ‘educators’ to individuals, groups and communities (Ambrosino et al. 2011).
The generalist perspective assumes interdependence between individuals, groups or communities
with their complex environments. It hence advocates that development and policy actors or
change agents should have a broad base of knowledge about the functioning of individuals,
families, groups, organisations and communities and ways in which these entities reciprocally
support or inhibit functioning (Walsh 2009). This study among others held an underlying
hypothesis that effective advocacy and negotiation with rural water service authorities and policy
makers at the meso and macro levels of rural safe water service delivery can have a strong
positive bearing on communities at the micro-level in form of functional water facility
management committees, and improved water services. Such advocacy or negotiation would best
be undertaken by community representatives or other civil society groups, NGOs or influential
individuals. The study thus examines the relationships between public and NGO actors and how
these link with communities to enhance their capacity for CBM of the rural point-water supply

infrastructure.

" The Social Work profession emerged as a response to the many social problems that resulted from the industrial
revolution in Europe expanding to America and Canada in the 20th century ( See for instance,Hopps and Collins
1995, Ehrenreich 1985).
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In the early 1980s enablement as an approach to public service delivery was widened to cut across
many sectors. As already mentioned, it was part of the wider neoliberal policy advocacy for a
reduced role of the state in territorial administration (Rydin 1998, Wistow, et al. 1992, Smith
2000). This ‘new’ role, as prescribed under the NPM has taken as many shapes and concepts as the
activities and service delivery strategies the governments are expected to enable (Smith 2000).
Three different but interrelated categories of enablement are distinguished: (i) Market Enablement,
(i1) Political Enablement and, (iii) Community Enablement (Burgess, Carmona and Kolstee 1994,
1997, as cited in, Helmsing 2002). Drawing from the British local government experience in the
1990s, Smith (2000 p.80-91) also enunciates six distinct strands of practices related to an ‘enabling
local authority’. He points out such practices as contracting out, consumerism, community
planning, community leadership, pluralist collectivism, and community participation as critical
interventions