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1 Second Order Water Scarcity in Southern Africa
By Dr Julie Trottier

1.1 Introduction

Water is the object of competitions among many social actors. These competitions occur
over several scales embedded in one another, among formal and informal actors, among
customary and “modern” actors, and among actors of various nationalities, languages or ethnic
groups. Moreover, these competitions are embedded within other competitions and conflicts that
concern stakes other than water.

Very little is known about the strategies local actors in Southern Africa deploy and about
the competitions, the cooperations and conflicts which they are entering concerning water. The
interface between customary institutions and formal institutions is very poorly known. This means
that the water law put out by the national government rarely corresponds to the law and
regulations implemented on the ground, locally. It means that many institutions that do not appear
in any government document concerning water management, actually play a crucial role in
determining water access, water use and water allocation.

These competitions have generated second order water scarcity in Southern Africa, i.e., a
lack of social and political adaptive capacity to manage water successfully to the satisfaction of all
stakeholders. (Turton and Ohlsson 1999) The paucity of knowledge concerning this web of power
relations, within which control over water is embedded, has prevented social actors involved in
water development from improving their strategies in order to reduce this second order water
scarcity. Instead water development projects have kept focusing on first order water scarcity, i.e.,
the lack of resource itself. Most often, these developments have had limited effect because of the
rampant second order scarcity.

This project developed a new approach to apprehend the construction of water scarcity
grounded in structurationist theory. It developed a methodology to decipher this intricate web of
power relations extending over a variety of scales, to discover the actors active within it without
predetermining their existence or the legitimacy of their existence, and, finally to return this
knowledge to those active within these interactions. It developed a hydropolitical map of Zambia
and South Africa both as a communication tool to exchange with the actors involved in these
constellations and as a knowledge construction tool. It harnessed structurationist theory within a
gualitative research approach. This allowed us to question the commensurability that is
hegemonic within both water research and the practice of water management and the use of
maps as depictions of reality. The following sections detail these points in order to situate the
contribution of this project to water research in general.

1.2 Structurationist theory and water management

This project perceived rules governing the management of water as the structural
properties of social systems, which, like any social rule, take two essential shapes: that of
normative sanctions and that of production of meaning. The normative sanctions translate directly
the power asymmetries within a society and perpetuate the structure of domination within it. The
production of meaning occurs through the construction of interpretive schemes which, when
hegemonic, support a structure of signification. The latter reinforces the structure of domination.

Overview of research project 1
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The concept of ‘rational water management’, for example, constitutes an interpretative scheme
within a structure of signification that de-legitimizes shamanic interaction with irrigation and
supports a structure of domination that advantages university trained engineers. These structural
properties of social systems constrain agency. They determine the degree of freedom of the
actors, their capacity to act and even to think and be aware of their condition. Structurationist
theory stresses that with every action, a social actor reproduces the structures within which he
functions. Yet, within every action, he also benefits from a certain degree of freedom, no matter
how limited, to transform these structures. This occurs mostly through the production of meaning.

Structure of

_ /signification
Interpretive

scheme !
i
1
Production of i
meaning renfo;rces
!
Rules ;
Normative — Power —— Structure of
sanctions asymmetries domination

Within water management sciences, the concepts of ‘scarcity’, ‘efficiency’, ‘optimisation’
and many others constitute interpretive schemes that support a specific structure of signification
where the state is the most important actor in the elaboration of rules and where the economy is
monetarised. It therefore supports a very specific structure of domination. The interpretive
schemes to which many developing world populations subscribe are very different from the ones
promoted by the water management sciences. Elaborated by a local production of meaning, they
support a structure of signification embedded in their culture. The latter reinforces a structure of
domination that usually expresses itself via property regimes that are very different from those
promoted by ‘modern’ water laws. These structures of domination are not necessarily better than
those supported by water management sciences, but they advantage very different social groups.

Imposing a structure of signification to a given population because international
conferences have established the ‘good’ principles of water management is impossible. The
structure of signification at work within a population is a social continuity. Vivienne Jabri's use of
discourse analysis in order to explore the manner in which socio-political relations are produced
and reproduced allowed her to treat war as a social phenomenon to which the whole of society
participates. (Jabri 1996) Her approach is especially useful for the study of water management
which constitutes by necessity a structure of domination and must embed itself in a structure of
signification to which the population subscribes if it is to be carried out. This recognises the reality
that water management is always a form of governance, not a form of government. In other
words, the approach from structurationist theory allowed us to apprehend the multiple centers
exerting power in the elaboration and implementation of rules concerning water representation,
use, access and allocation. It allowed us to break free from the overestimation of the power of
state government in water management. Indeed, most national water legislations are
comprehensive. Yet, most are not implemented in reality.(Trottier and Slack 2004)

Overview of research project 2
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The approach that was developed allowed a real dialogue, a true participation in water
management research for low key water actors in South Africa and Zambia. The present
hegemonic discourse on water stresses the importance of participation, but constrains it so much
that it can only exist as a complete adhesion to the structures of signification and domination that
this discourse attempts to impose. The approach developed in this project did not predetermine
what was good for a given population. It treated it as a subject rather than an object in order to
understand the structures of signification it adhered to and the manner this constrained the efforts
it could deploy when attempting to develop its access and use of water.

1.3 Commensuration and water management

Research on water scarcity has been overwhelmingly dominated by commensurability for
the past fifty years and so has the practice of water management. Commensuration is the
process of transforming different values or units into a common metric. (Espeland 1998) It
involves measuring different properties normally represented by different units with a single,
common standard or unit. It does not permit the expression of incommensurate values. It does
not admit the existence of elements that have an intrinsic worth. Commensuration is a process
that reduces large amounts of information to a single number. It was initially developed as a
sincere attempt to make decisions in water management more democratic but it has been
especially popular with administrations because it allows for expediency. Espeland demonstrated
how the hegemony of commensuration within water management has deeply affected the
capacity of ordinary citizens to participate in decisions that affect their lives especially when these
are brokered by powerful bureaucracies. The manner commensuration is deployed within a
model by water managers will be determined by the structure of signification they adhere to. This
has a deep impact first on the values that are necessarily embedded within a model and, second,
on what can actually be perceived as existing.

Even when a manager or a researcher seeks to portray reality as objectively as he can,
he cannot avoid resorting to his own values when structuring the various variables within his
model. The water poverty index allows different weights to be applied to both the components
and the subcomponents because it seeks to offer as refined an assessment as possible over a
variety of scales.(Sullivan, Meigh et al. 2003) It combines data on local water resources, access,
use, social and economic capacity and water-related environmental quality. Yet, its very
construction reflects the priorities of the researchers who designed it and of the managers who
will resort to it. This index may not represent the most crucial aspects of water poverty according
to the population involved. Modern utility theory is based on a formal analysis of preferences and
decision rules. The rational choice it refers to implies breaking decisions down into their
component parts and then systematically aggregating these to derive a decision. The manner this
is carried out necessarily reflects the values of the person who is doing it. Rational choice models
and numerical indicators cannot be neutral. They systematically distort meaning for some groups.

The hegemony of commensuration has meant that only those phenomena that could be
measured could be taken into account, could be recognized as existing. Conversely, this meant
that an actor who wanted a factor to be taken in consideration had to transform it into something
measurable. This has often led to double accounting of water quantities, itself a driver of basin
overbuilding that begets shortages that call for more water resources development. (Molle 2006)
It has also fostered the malleability of cost-benefit analysis that led to irrigation optimism. (Jones
1995)

More crucially, the hegemony of commensuration has prevented us from understanding
the processes that drove the construction of second order water scarcity. It has provided many
manners of measuring various aspects of water scarcity and water supply without allowing us to
examine the underlying theoretical framework whereby the various values were weighted and

Overview of research project 3
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assembled. It allowed the spread of hegemonic concepts concerning principles of universal
applicability according to which water had to be managed as if all populations around the planet
shared the priorities of those who enunciated these principles.

Commensuration emerged as a dominant approach to water for several reasons.
Government departments and donors appreciate numerical indicators to justify spending budgets.
Researchers who resort to commensurability can schedule deliverables easily when proposing
research to donors. They thus succeed much more readily as development brokers than their
colleagues who propose qualitative approaches. (Trottier 2006) Their production, especially that
aimed at donors, therefore exceeds largely that of social scientists who deploy qualitative
methods. These do not offer the same expediency because they emphasise the non
generalisable character of their results. They allow, however, a re-examination of the theoretical
framework whereby we can explain water scarcity.

1.4 Qualitative Research

This research harnessed qualitative research methodologies to apprehend the construction
of water scarcity. Qualitative research methods are necessarily inductive in nature, as opposed to
guantitative research ones. They use theoretical sampling while quantitative methods use
statistical sampling.(Bryman 1999) This has a profound impact on the nature of the research
guestions that can be articulated and answered within each approach. A theoretical sample is
necessarily unrepresentative. The results generated from the study of such a sample, such as a
case study, cannot be generalized. It can only inform the theoretical framework that is deployed.
A statistical sample, on the other hand, can be constituted to be representative of a wider set of
situations and the results generated for its study can be generalized. This capacity to yield
generalizable results has led most research on water scarcity to adopt a quantitative approach.
This presented the advantage of providing results with the concommittant disadvantage that
these results rarely allowed an improvement of the theoretical framework that was deployed.

Social scientists resorting to qualitative methodologies have been very cautious to avoid an
inadequate generalisation stemming from their results. Yet, they have had to admit that few social
phenomena can now be studied as isolated cultural or social processes and that the interaction
among phenomena over a great range of scales must be taken into account. (Comaroff and
Comaroff 2003) This bridging of the scales remains one of the most difficult issue in social
sciences. The approach developed in this project attempted to do this via an inductive approach
that allowed the actors to identify themselves the stakes that shaped their perceptions and their
actions. This allowed us to avoid the trap laid out by the deductive approach whereby the
stakeholders and the priorities are pre-determined before any field result is acquired. The
deductive approach entails the prior elaboration of detailed categories before any data is
gathered. Results must be squeezed into these categories no matter how poorly they match
them.

1.5 Mapping

Post modern critics have described maps as forms of totalization of knowledge. They can
indeed constitute a depiction of water scarcity that suits specific actors, silences others whose
presence or strategy seems undesirable and framies the issues, the problems and the solutions.
They can participate, therefore, in the construction of inevitability that must necessarily precede
the construction of large infrastructure.(Garb 2004) A map is a visualisation of a discourse. It
necessarily lies about reality. The very challenge of producing a hydropolitical map consisted in
developing an empowering tool that could allow a visualisation of the structures of signification
and the structures of domination as they were perceived and experienced by those actors
involved in spelling out the rules concerning water management and in their implementation.
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Narrative based maps have been used in the development world for over thirty years. They
usually consist of a small scale map representing the smallest administrative unit in a country,
with only a very few features, such as a river or a main hill, appearing on it. The persons
interviewed are then invited to add themselves on the map the features they consider important.
This is a useful inductive method that often allows the researcher to discover communication
routes the importance of which he had not suspected, economic activites he hadn't foreseen,
relations between activities that suddenly appear very rational when they had previously been
criticized as inefficient by the ‘developers’. A narrative based map reflects the perception of one
individual only. Systems have been developed of onion paper layering whereby the narrative
based maps of several individuals are laid on each other to show the totality of the perceptions
among those interviewed. This is a useful technique at a small scalar level. It proves less useful
as we tackle a higher scalar level of analysis.

In an attempt to reconcile the visualisation of reality with the multiplicity of perceptions and
strategies deployed by the actors composing this reality, Adele Clarke developed situational
analyses, social worlds maps and positional maps. (Clarke 2003)

A situational analysis is elaborated on the basis of grounded theory. (Glaser and Strauss
1967) Inductive research methods such as semi-structured interviews and field observations are
used until saturation is reached, ie until the same actors and elements systematically re-appear.
The results of these interviews and observations are then interrogated with the following
guestions : Who and what are in this situation ? Who and what matters in this situation ? What
elements seem present in this situation ? What seems present but unarticulated ? The situational
analysis then starts with the compilation of as many as possible of the individuals, collective,
discursive, political, spatial, temporal, symbolic and other elements such as technologies,
information systems, or infrastructure. The analysis gradually evolves from a brainstorming into
an ordered space into which elements are clustered on the basis of the questions that are listed
above.

The social worlds map details how these actors represent themselves and the arena in
which they are involved. Actors systematically belong both to a social field and to an arena. An
arena is the subset of the field where the actors all know each other’s identity and all identify the
stake around which their relations are structured. An arena is unavoidably also part of a field that
contains other actors and other stakes, the existence of which the members of the arena are not
all aware of.(Biershenk, Chauveau et al. 2000) The social worlds maps uncovers the discourse
space among the actors, ie the legitimate terrain of debate, what is ‘sayable’ about a situation.

Finally, positional maps lay out the major positions taken and those not taken by collective
and individual actors. This map highlights the multiplicity of positions and the contradicions
inherent in individuals’ and collectivities’ discourses. It highlights the web of relations that
constitutes the hydropolitical constellation when it is used to investigate the various discourses
and strategies concerning water representation, water access and water use.

This project resorted to GIS mapping when it was useful, but it also called upon other tools
such as narrative based maps, situational analyses, social worlds maps and positional maps in
order to investigate the hydropolitical constellation in both South Africa and Zambia.
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1.6 Outline of the Report

The first section of this report details the work done on Zambia and the second section is
devoted to South Africa. This order reflects the chronological order followed in this project.
Although both countries were initially supposed to be studied simultaneously, a series of
unforeseen events led the research to be started on Zambia in January 2003, months before the
start of the project in May 2003, while the research on South Africa only started much later, once
the University of Kwazulu Natal came on board of the research team. This allowed the research
team dealing with South Africa to learn from the experience acquired in Zambia and produce a
refined methodology.

1.6.1 Section 1 - Zambia

Chapter 2 details the shifting paradigms of decision making in Zambia as they evolved
through the colonial period, the one party state era and the multiparty state era. It details how the
type and level of interaction changed among which actors. It traces the history of the different
paradigms for decision making developed for urban and rural areas. It explores the issue of land
ownership and customary law in rural areas and its impact on the management of water. It
situates privatisation in the 3" Zambian republic, the manner the liberal paradigm foresaw its role
and the manner it actually developed it. It also situates actors such as NGOs and government
departments who play widely differing roles in rural and urban areas.

Chapter 3 details the methodology followed in the research on Zambia. A very wide country
gathering officially 73 tribes , Zambia was nevertheless studied as a national unit and case
studies were investigated in twelve locations spread throughout the country. The methodology
paid attention to the distribution of tribes and ethnic groups, to the division of the country among
provinces and between urban and rural areas. It also paid attention to the division of the country
into distinct areas where specific donors intervene, thereby leading today to the evolution of
different water situations.

Chapter 4 details the case studies where water was predominantly devoted to agricultural
use, to livestock or to industry. The largest water consuming sector in Zambia is agriculture,
accounting for an estimated 75% of the overall consumption. Irrigation is typically used by
commercial farmers growing wheat, sugar, tobacco, winter maize and horticulture while small
scale farmers mostly depend on rain fed agriculture. Irrigation, whether practiced thanks to
poverty reduction schemes or by commercial farmers, is effectively exempt from the legal
requirement of obtaining water rights. Commercial farmers are charged only for the surface water
that they ues. The water abundance that presently characterizes Zambia is therefore threathened
structurally by the boom in commercial agriculture for exportation. Only the Kafue basin, where
mining is developed, appeared as a likely target for introducing water markets in Zambia.

Chapter 5 details the case studies where water was predominantly devoted to domestic
use. The issue of financial self sustainability for water schemes and the technology choices
appeared very differently in rural, peri-urban and urban areas. The manner ‘democratic’ decision
making is carried out within the schemes is discussed. So is the mismatch between the
requirement to pay monthly amounts in peri urban schemes when the population is not salaried
on such a basis.

Chapter 6 discusses the array of local responses to shifting paradigms in water
management in Zambia. It explores the formal and informal aspects of decision making and
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guestions the definition of a ‘community’. For example, donors need a minimum number of users
to justify a water point, they also insist on rules concerning the eviction of non paying members
from a water using community. This leads to the constitution of ‘communities’ to justify a project
that does not reflect the real community as it is lived by the water users. The parachuted
requirement to exclude for non payment is also in contradiction with the social relations that
stabilize a community.

Chapter 7 gathers the research detailed in the first five chapters with a hydropolitical map
of Zambia. This map demonstrates that the boundaries of hydropolitical units or socio-hydraulic
units do not match river basins. The clusters of actors that emerge as a function of a shared
position cuts across the formal administrative boundaries as well. The standard recommandations
emerging from the international conferences on water follow a deductive logic and are based on
principles deemed to be of universal value. The hydropolitical map of Zambia reveals that they
are mostly inappropriate in order to tackle second order water scarcity.

Appendix A provides a quantitative overview of water resources in Zambia
Appendix B provides an overview of water legislation in Zambia

Appendix C provides a list of daily volumes of domestic water in Zambia
Appendix D provides a list of the international water initiatives

Appendix E provides a list of the large scale water projects in Zambia

Appendix F details the water sector budget allocations in Zambia

Appendix G provides a list of the NGOs and government agencies active in Water
Appendix H shows a sample interview guide

Appendix | shows a sample letter to town clerks

Appendix J lists institutional contacts in Zambia

Appendix K provides the list of elements identified in the situational map

1.6.2 Section 2 — South Africa

Chapter 9 discusses maps, their key features and functions. It discusses why situational
maps are an effective tool to understand conflictual, competitive and cooperative landscapes. It
explores the complex relations between maps and power and the manner interests shape maps.
More crucially, it discusses the manner a map can be developed as an empowering tool rather
than as a tool of manipulation. It discusses the multiscalarity that is necessary to provide a
realistic hydropolitical map and the manner this can be achieved. Finally, it provides the
preliminary situational map elaborated by the team at the beginning of its research.

Chapter 10 details the evolution of the structure of water governance in South Africa. It
discusses the changes brought about by the end of apartheid, especially the evolution of the
municipal boundaries and its impact. It introduces the national water act and some of the
innovative partnerships that followed it. It identifies a list of formal water organisations, including
consultants and international firms, governmental bodies and stakeholders.

Chapter 11 details the manner municipal and provincial boundaries in South Africa do not
correspond to hydropolitical boundaries. The numerical data gathered concerning water obscures
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the inequalities, essentially because it is categorized according to newly redrawn boundaries
aimed at erasing the former divisions prevalent during the apartheid era. It discusses the
variables that are put forward to establish a typology of hydropolitical situations and discusses the
selection of the case studies to be examined in detail.

Chapter 12 details the Grabouw case study, a small peri-urban area in the Western Cape
where an estimated 50000 people are now living in an area comprising rural, agricultural,
industrial and urban elements. It includes Xhosa, Afrikaans and English speakers. This case
illustrates well how an administratively defined water using community and a decision making
community is rarely a unitary and bounded unit. The diversity of stakes, perceptions and
strategies emerging from this case study contributes to explaining why a uniform policy can only
be doomed. The participatory research methodology pursued here induced real dialogue that
can, however, inspire alternative approaches for water management in such a setting.

Chapter 13 details the Mseleni case study, a remote rural municipality in the north of Zulul
territory close to the Indian Ocean. Discursive constructions of technology featured prominently in
this case where the pipe network was highly disfunctional and where was devoted to domestic
use as well as to water cattle, grow crops and run small businesses. The situational analysis and
positional map produced here have led to reflections for the development of rapid hydropolitical
assements.

Chapter 14 details the Durban, newly renamed eThekwini, case study. As the municipal
boundaries of Durban were redrawn following the end of apartheid, the municipality suddenly
included large expenses of rural areas with very low density inhabitations while periurban areas
kept growing. The municipality has developed an innovative approach to water supply that has
been lauded internationally, yet has been the object of severe criticism from Durban’s social
movements. The case study sheds light on this paradox.

Chapter 15 gathers the research detailed in the first six chapters into a hydropolitical map.
The participatory research developed within this approach proved very useful in respecting the
heterogeneity of the South African situation while describing the existing stakes and strategies.
The relevance of this tool for government departments was proved by the fact eThekwini
(Durban) municipality participated actively to make this research possible in order to benefit from
its results. This led the South African team to specialize on the elaboration of a methodology for
rapid hydropolitical assessment as a road to a political voice for people who are usually made
invisible within standard research methodologies.

Appendix A provides a compilation of water maps in South Africa

Appendix B provides a preliminary compilation of social worlds map established at the
beginning of the research.

Appendix C provides a preliminary list of the key water related organisations in South
Africa

Appendix D details the preliminary working annotated bibliography

Appendix E shows the national water resource strategy diagram of South Africa
Appendix F provides the institutional overview of the water sector of South Africa
Appendix G provides the institutional overview of water service provision in South Africa

Appendix H details the nineteen water management areas
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Appendix | provides briefs of the case study sites
Appendix J shows the social world map of eThekwini
Appendix K illustatres the postional map of eThekwini
Appendix L shows a network of actors in eThekwini
Appendix M is a list of the Umlazi consultative group

Appendix N provides the interview protocol followed
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Acronyms
ACP — Africa Coffee Plantation

AfDB — Africa Development Bank

AHC — Asset Holding Company

ASP — Agriculture Support Programme

BRE — Barotse Royal Establishment

CBO — Community Based Organisation

CDD — Community Development Department

CSO - Central Statistics Office

CU — Commercial Utility

CWSC - Chipata Water and Sewerage Company

DCI — Development Cooperation Ireland

DDC - District Development Committee

DfID — Department for International Development (UK)
DWA — Department for Water Affairs

DWASHE - District Water And Sanitation Health hygiene Education
ECOSOC - Economic and Social Council (UN)

ECZ — Environmental Council of Zambia

FAO — Food and Agriculture Organisation

GTZ - Deutsche Gesellschaft fur Technische Zusammenarbeit (German Agency for Technical

Cooperation)

HIPC — Heavily/ Highly Indebted Poor Countries
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ICWE — International Conference on Water and the Environment
IFI — International Financial Institutions

IMF — International Monetary Fund

IWRM — Integrated Water Resource Management

JICA — Japanese International Cooperation Agency

KTC — Kawambwa Tea Company

LCC — Lusaka City Council

LWSC - Lusaka Water and Sewerage Company

MACO - Ministry of Agriculture and Cooperatives

MAFF — Ministry of Agriculture Food and Fisheries

MDGs — Millennium Development Goals

MEWD - Ministry of Energy and Water Development

MFENP - Ministry of Finance and National Planning

MLGH — Ministry of Local Government and Housing

MMD — Movement for Multi party Democracy

MoH — Ministry of Health

NGO — Non Governmental Organisation

NORAD — Norwegian Agency for Development Cooperation
NWASCO — National Water and Sanitation Council

NWP — National Water Policy

NWRMP- National Water Resources Master Plan

NWWSC — North Western Water and Sewerage Company
PRSP — Poverty Reduction Strategy Paper/ Programme
PWASHE - Provincial Water And Sanitation Health hygiene Education
RDC - Resident Development Committee

RIF — Rural Investment Fund

SADC - Southern African Development Community

SIDA — Swedish International Development Agency
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UNESC - United Nations Economic and Social Council
UNICEF - United Nations Children’s Fund

UNIP — United National Independence Party

VDC — Village Development Committee

WASHE — Water And Sanitation, Health hygiene Education
WHO - World Health Organisation

WRAP — Water Resource Action Programme

WRM — Water Resources Management

WSS — Water Supply and Sanitation

WWSC — Western Water and Sewerage Company
ZAMCOM - Zambezi River Commission

ZAMSIF — Zambia Social Investment Fund

ZESCO — Zambia Electricity Supply Corporation

ZNFU — Zambia National Farmers Union
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2 Shifting paradigms in Zambia’s water sector

The application of Political Ecology in this research aims to critique the dominant approaches to
water management and their responses at the local level. The Zambian water sector is the field in
which we explore the decision making and actor interactions®. It is constituted by a constellation
of institutions, organisations, actants and actors®. The actors use water in the traditional sense of
end use and in non traditional forms such as imposing ideas and influence on others. The end
water users mainly focus on the access to both surface and ground water resources to meet
various needs. They are the subject of the case study chapters. This chapter explores how the
actors use actants to exercise their power and shape the Zambian water sector. An actant refers
to non-conscious actors within the sector.

The actants examined in this research range from administrative boundaries, location of the water
resources, project or budgetary support, international drives and paradigm shifts. Administrative
boundaries partly determine the voice of authority over particular water resources. They are
closely linked to the location of a water body though they differ with those set by the resource
controllers. Project or budgetary support influences the management of resources through
mechanisms of transporting water and influencing patterns of use in various places of population
concentration. It often provides residents with access to clean and safe domestic water.
International drives play a similar role to project support; they attract funds to meet internationally
set targets such as halving the number of people with no access to clean water. Paradigm shifts
influence the management typologies used in the water sector. The participatory paradigm ideally
brings a local focus to project implementation and encourages local level management as
opposed to central control systems.

This chapter examines the levels of decision making and the impacts of approaches adopted in
water projects. It illustrates the shift in responsibility from the supplier and the service provider to
the end user within the participatory paradigm and commercial models of service provision. It
traces the shifting focus of development aid and its emphasis. It draws attention to the social
capital of communities targeted for water projects and the capacity building acclaimed by
implementation teams and participation advocates. It ends with an investigation of second order
water scarcity, a concept that emphasises the need for social capital to deal with resource
scarcity where it occurs. Investigating orders of scarcity begins with a depiction of water
resources distribution in Zambia. It allows us to question whether actual water shortage exists or
whether structures and agency have a more dominant role in the classification. Thus it examines
the social constructs of scarcity in different locations and provides some insight into adopted
coping strategies.

L A field is a configuration of objective relations between positions; a system of relationships
which is independent of the populations which these relationships define (Olivier De Sardan,
2005). Bourdieu defines it as a market in which actors possessing various types of capital vie with
each other. It has its own institutions, specialised agents, hierarchy of positions and language.
This research applies Olivier De Sardan’s definition based on its inclusion of relationships
independent of the local actors.

2 Institutions are a set of rules by which groups of actors manage their affairs or function. They
are formal or informal procedures, routines norms and conventions embedded in organisational
structures (Wells 1970).
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2.1 Decision making levels

Decision making in the Zambian water sector occurs at various levels spanning the national,
district and community tiers. Policy formulation and regulation occur mainly at the national level.
Both processes are documented and accessible to the actors at this level through the various
government ministries and regulators. The documents exist in English, the official language of
Zambia. The use of English restricts the audience of the policy and regulatory documents to the
formally educated members of society. Regulation in the water sector is currently limited to: the
allocation and use of surface waters, urban domestic supply and the pollution of surface waters.
The responsible bodies are the Water Board, the NWASCO and the Environmental Council of
Zambia (ECZ) respectively. They are all based in Lusaka, the capital city. Formal structures also
exist at provincial and district levels through state agencies and the CUs. Decision making occurs
at the local levels especially in rural and peri-urban areas where formal and informal structures
and networks sometimes coexist.

The community focus in this research emphasises the use of local knowledge in exploring the
decisions made and the modes of resource appropriation at the grass roots. One of the aims of
the research is to explore the ways in which grass root actors claim and express their interest in
water resources and the strategies they adopt to appropriate them. National level decisions may
filter through to the community via channels such as project implementation guidelines. However,
actor interpretations at the interfaces between the separate decision making levels contribute to
the activity at grass root level differing from the expectations documented at national level.

2.1.1 Levels of information and knowledge

Placing emphasis on the community we will analyse three levels of decision making in depth:
community, district and national. The information flowing between these levels would ideally be
multi directional. In practice the community level officials, fieldworkers, submit reports to the
district officials who report to the provincial officers who finally report to the national tier. The main
link between the separate tiers, other than the reports in various ministries, is the Water and
Sanitation Health hygiene and Education (WASHE) concept that is used by project implementers
and facilitators. The community water projects exist only in the rural and peri-urban areas. Some
formal decisions at the national level are also passed down through directives. Evidently
information usually flows in one direction as does the knowledge, giving the impression that
mainstream knowledge is concentrated at the national level. The fieldworkers routinely submit
reports repetitively pointing out the same problems in their local areas. They feel these problems
are overlooked and the information they submit is allegedly sidelined in most decisions. Power
and knowledge are inevitably linked in this scenario. The controlling centre makes decisions
based on its knowledge without that of the grass root workers.

The state agencies and high level stakeholders constitute the national tier and control the agenda
of the water sector’. The Water Board allocates the resources to large scale users after
consultation with other stakeholders such as the Department for Water Affairs (DWA), the

% A stakeholder is an actor who has a recognised interest in the water sector. The recognition
comes from controlling organisations such as Government departments and is illustrated in the
invitation of these actors to decision making forums. A high level stakeholder is one whose voice
is actually included in policy documents and influences decisions.
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Department for Infrastructure and Services and the Irrigation department®. These departments
belong to the MEWD, the MLGH and the Ministry of Agriculture and Cooperatives (MACO)
respectively. The regulators are autonomous statutory bodies created through Acts of Parliament.
The Ministry of Lands controls the land on which water is found.

2.2 The Sector overview

In some rural and peri-urban areas water and land are inextricably linked. Officially in Zambia
both land and water are vested in the President who authorizes the commissioner of lands to act
on his behalf in land matters. The Water Board awards user rights for water that are distinct from
ownership rights®. The title issued on land is leasehold and not freehold. Land is classified as
State land, Reserve land or Trust land; entailing different leases (Amankwah and Mvunga, 1986).

State land allows a lease hold of up to 99 years. The commissioner of lands at the Ministry of
Lands awards this title. Tenure in Trust land, also sometimes referred to as traditional land, is
more complex. The land was demarcated for traditional leaders in the colonial days®. The chief
was the custodian of the land on behalf of his sub)' cts. The revision of the Lands Act in 1975
placed all land under the authority of the President’. Therefore Trust land can be converted into
State land if the chief or traditional ruler, who effectively still maintains consultative authority,
agrees. Traditional rulers grant right of occupancy of up to 14 years. Conversion to State land
involves a visit from a surveyor and obtaining a blue print for the portion of land (Amankwah and
Mvunga, 1986). The surveyor’s report is kept at the Ministry of Lands’ register. Whether the land
is State or Trust land, any occupant or holder of a lease must register its water bodies and any
intended use at the deeds register at the Ministry of Lands. Large volumes of water use, above
500 cubic meters per day, require the land owner to obtain water rights from the Water Board?®.
The cap on the minimum amount exempts domestic water use for individuals and communities
but covers water suppliers in the urban areas. The Water Board ideally only grants the rights after
visiting the location and ensuring that users downstream will not be adversely affected by the use
for which water rights are obtained®. The DWA provides technical advice to the Water Board.

* Allocation is a mode of appropriation of resources. Other modes are representation, use, access
modalities and the transfer of these modalities (Trottier 1999, based on work by French authors
Weber and Revert) .

> User rights embody no title held by the owner of the rights and are applied in communal
property while ownership rights secure title deeds classifying the resources as private property.

® The title of traditional leader refers to leaders that existed before the colonial era and those that
were created by the colonial authority.

" The Lands Act was amended in 1975 but from 1970 onwards, all traditional land was converted
into trust land and placed under the authority of the President. The main change was the
inclusion of the Barotse province which was previously administered by the Litunga, the King of
the Lozi people.

8 Interview with secretary of Water Board. This is not a steadfast figure but is quoted in the Water
Board documents mainly to exclude domestic water volumes

° Like most government departments, the Water Board has limited manpower and financial
resources which hinder it from carrying out its duties effectively.
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Reserve land usually covers national parks and forest reserves which, according to the State,
ideally should not be inhabited™. The largest land classification is the Trust land which makes up
close to 70% of Zambian land™. The commissioner of lands consults the local chief who must
give consent to all decisions regarding this type of land. State land known as crown land in the
colonial era accounts for less than 10% of the land mass in Zambia (Amankwah and Mvunga,
1986). Investment in land appears to be determined by the period of land tenure. Individual
commercial farmers have deeds for their land and are thus encouraged to invest in the land. The
99 year lease is viewed as long enough for the farmers to recoup their investment. Traditional
land tenure is usually considered short and does not seem to encourage individual occupants to
invest in their land™. Traditional land owners however do not necessarily see land as an
investment™. It can be passed on to the next generation and its use and productivity are
valuable.

The MACO drive to increase agricultural output in Zambia has drawn attention to issues of
traditional land tenure and the state encourages the occupants to obtain deeds and invest in their
land™. However, some practitioners feel an increase in agricultural output especially in rural
areas is not a panacea for poverty. They propose it is accompanied by other drives including
marketing and distribution infrastructure (Olivier de Sardan 2005, 139). The economic
development plans during the 1970s and 1980s showed half baked drives are biased towards the
urban populations (Hamalengwa 1992; Bates 1976; Tordoff (ed) 1980)™°. Other studies have also
shown the process of obtaining title excludes the poor in most cases and the rural residents place
more value in land productivity than ownershiple. Additionally, the practitioners are aware of the
importance of development plans being supported by the target populations and their leaders.
However, they tend to focus on the actors they identify as stakeholders.

2.2.1 The main stakeholders

Traditional and community leaders play significant roles in the areas within their jurisdiction. In the
peri-urban setting where Resident Development Committees (RDCs) are formed, a leader is
elected by the community members. The RDCs make development project proposals on behalf of
their communities and have other responsibilities such as neighbourhood watch and dispute
resolution'”. They draw their legitimacy from the election process and also from the local council,
which provides their training and encourages communities to form such groups. They are
recognised by NGOs and other organisations that work with communities. They are involved in all

% Some communities live in game management areas found on the periphery of National Parks.
The boundaries of the National Parks are not consistently demarcated and communities
sometime encroach into the game parks.

! Discussion with surveyor at Ministry of Lands.
2 Interview with lands officer at Ministry of Lands.

'3 This result emerged from a study of Zambia’s land law carried out in 1980. The study was led
by Professor Mvunga, a lecturer in law at the University of Zambia. It was a follow up of his PhD
thesis subject. Personal communication.

* The drive is funded by donors like SIDA and NORAD.
!> See the post independence years section in the Historical Chapter
'8 |nternational Food Policy Research Institute working papers, Amankwah and Mvunga (1986)

" Discussions with RDCs in Lusaka and Kabwe. The RDCs are effectively development brokers
among other things, a role elaborated on in the technical report discussion chapter.
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community projects in their areas and need to be consulted on all activities in their area of
f 18
residence™.

In most rural areas the community leaders are appointed by a chief or inherit the leadership.
Some subordinates question the authority of some hereditary leaders especially when they
compare with and romanticise Past leadership. They raise questions if a leader is seen to be
lacking some essential qualities™. In cases involving headmen, the local chief usually settles any
dispute or contestation. Even though the leadership of some hereditary leaders may not be
respected as a form of authority, most subordinates consider it legitimate based on historical
practices, traditional beliefs and culture. However, the legitimacy does not prevent replacement of
the leader using appropriate channels®. The legitimacy and authority of some chiefs was
cemented with the British indirect rule (Mamdani 1996, 54). If a subject or group of subjects did
not agree with the authority or recognise the Iegitimacy of the chief, they were not always able to
separate from the tribe and settle elsewhere*. The colonial rulers controlled the settlements
through the fixed demarcations of the tribal or traditional land. The chief maintains a diminished
form of authority in the independent state®”.

The state controls resources centrally and formulates policy within its knowledge frameworks. It is
the negotiating arm in transboundary waters. Its role has evolved since independence. During the
one party state era (1973-1991), the party and its government were one and the same. The party
structure fed into the state structure and the organisation of Zambia was based on the
organisation of the main political party, the United National Independence Party (UNIP). This
arrangement has its shortcomings.

2.2.2 The one party rule and service provision

In the one party state era, the political chairmen controlled the access to facilities such as
communal water taps in their areas of residence. The section, constituted by 25 houses, was the
smallest unit in the party structure. The authoritarian rule during that era enabled the political
chairman to dictate who could access public facilities in their areas. Some members of the public
considered this power an infringement on their rights to communal facilities. Incidentally, the
chairmen focused on the control that the powers gave them?®. They were usually elected on a
popular vote and endorsed by the district committee. Most owned bars, shops or businesses in
their locations. They usually made use of their economic power to secure their political power.

'8 The RDCs are promoted by Local Authorities and have previously been used by NGOs to
mobilise community support for projects.

19 According to an article in the Post Newspaper on 13" June 2005, Chief Mpezeni of the Ngoni
people was asked to vacate the palace by the members of the royal family claiming he had
embarrassed the tribe and had been a bad example of a leader. The chief had appeared in court,
was cleared of a defilement case and was reportedly of poor health. This prevented him from
carrying out his duties. The chief however denied the accusations and refused to vacate the
palace as requested.

% The council of advisors, a body appointed by past and current chiefs, has the powers to
approve the replacement of a traditional leader.

L The warrior tribes like the Bemba, Ngoni and Lozi had hierarchical structures of leadership.

2 This may be viewed as a perpetuation of indirect rule, though the state labels it as nation
building.

% |nterview with Youth Secretary, UNIP, Lusaka.

Zambia case study 17



Second Order Water Scarcity in Southern Africa

In Humanism, the ideology promoted during the one party state era, natural resources are
exploited for the benefit of the people. Incidentally, exploitation in the right measure requires
trained and knowledgeable personnel. Trained local people were rare at independence so the
expatriate workforce was essential to continue the economic activity in the country (Tordoff (ed)
1974, Bates 1976). From 1968 to 1972, a nationalisation exercise entailed the businesses and
parastatals being run by Zambians®. The parastatals were used as revenue sources for the
country and its people. However, some parastatal managers misappropriated part of the
revenues (Amankwah and Mvunga 1986; Hamalengwa 1992). A boom in the copper prices on
the world market from the 1960s until the mid 1970s benefited Zambia, copper was the main
export earning foreign exchange. During the 1980s patterns of mismanagement compounded by
low prices for copper on the world market contributed to the economic plans for Zambia not
bearing fruit”>. Some residents began to openly criticise the state and levels of poverty were
rising.

In the late 1980s the Zambian economy was adversely affected. The Government had borrowed
heavily on the world market while copper was still fetching a good price. It used the funds to build
factories in different parts of the country and for other development activities (Tordoff 1980). It
considered the IMF and World Bank conditions, particularly the debt repayment schedules
unbeneficial for the Zambian people. In its view, they contradicted the ideology of Humanism?®.
The UNIP and Zambia had had one leader since independence. The African autocracies that
existed at the time and the coups that had taken place in some West and Central African
countries were part of the international media reports. In 1990 a call was made to return to
multiparty politics in Zambia®’. The UNIP resolved to hold elections in 1991, bowing to
international and local pressure. Soon after introduction of a multiparty democracy the
government was coerced to follow the Washington consensus to liberalise the Zambian
economy?®. The parastatals were privatised to increase efficiency and profitability by bringing in
technical experts and the much needed investment capital®.

* Later assessments of the parastatals showed they benefited the urban elite even though they
were aimed at improving rural livelihoods (Hamalengwa, 1992).

% The mismanagement of parastatals was evident to most Zambian citizens. The heads of the
parastatals were political appointments making them answerable to the ruling Government. The
parastatals did not benefit the ordinary citizens but the elite and circle of the political rulers.

% At this time Kenneth Kaunda openly denounced the powers of the IMF and the World Bank
during the structural readjustment programs inflicted on Zambia.

" The call was led by trade unionists using the support of the miners on the Copperbelt. The
miners have historically been seen as a powerful voice in Zambian politics and civil society
through the labour movement. Miners’ strikes affected the economic situation of the country,
giving them a powerful voice in various political and economic matters.

8 The Washington consensus was a response to the potential defaulting on international debt by
Mexico in the late 1980s. The Washington based IFIs provided lowest common denominator
policy advice covering; fiscal discipline, a redirection of public expenditure priorities towards fields
offering high economic return and potential to improve income distribution e.g. primary health
care, primary education and infrastructure.

% This view is undoubtedly neo-liberal following the Washington agenda favoured by IFls. The
underlying ideology is how best to structure capitalist economies to provide private enterprise,
free markets, economic growth and the global expansion of capitalism through free trade.
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During the one party state era a policy to unify the citizens and detribalise politics existed™.
Service provision such as water was in effect paid for by the state through subsidies from the
supplier and not by the consumer. With the multi party politics, a feeling of unity and allegiance to
the state is no longer predominant; most citizens seem to identify with their parties and then the
nation. During the one party state, political chants proclaimed “one Zambia, one nation, one
nation, one leader”. In the multiparty state, the political chants call for change and improved
economic activity.

2.2.3 The Multiparty state

The multiparty politics have had some positive impact on the organisation of the country and the
degree of reliance or dependence on the state for service provisionsl. Some believe the ruling
party members wield more power than those in the opposition”. Additionally, the power and
authority that was formerly wielded by political party chairmen in the one party state is nhow in the
hands of the political chairmen from the ruling party or the party with the most representation in a
particular area®.

The method adopted by the state to decrease state dependency is an overnight Weanin% of the
citizens not a gradual one that may be more appropriate according to some actors®. The
government is no longer obliged to reward the single party cadres and freedom fighters as may
have been the case following independence (Bates 1976, 162). However the benefits of this
shock treatment are that Zambians have had to wake up and begin making decisions that affect
them at the local level. They are woken to the search for ideas and solutions that benefit them
locally. This sentiment was repeatedly expressed by local NGO teams and community
development workers®. It should cautiously be viewed in the context it is given particularly
because not all citizens agree on this. For water resources management it ideally increases
community awareness and participation regarding the environment and natural resources. It may
eventually lead to improved accountability. The community is less likely to blame some obscure
government policy or directive for their plight. This level of responsibili%y is initially challenging but
progressively receives approval as ideas and experiences are shared®.

The liberalisation of the economy in the mid 1990s and the public sector reforms to improve
service delivery resulted in the commercialisation of the water sector. The CUs and autonomous
water departments in the Local Authorities supply water to the urban areas. Undoubtedly the

%0 The opposition party ANC was banned in Zambia for allegedly being tribalist and favouring the
tribes from southern Zambia.

%1 The separation of the political party and the government is viewed as positive by most Zambian
citizens especially that multiparty systems ideally favour democracy and different opinions.

%2 |nterview with Publicity Officer, MMD, Kitwe.

¥ This situation has been reported in some of the shanty townships of Lusaka where communal
taps are controlled by political party chairmen.

% Complaints of neglect can be heard from some rural residents or residents of towns like Kabwe
with little economic activity since the closure of the mines in 1994.

% These groups feel the projects they implement will have more positive and sustainable impact
on communities if they are more proactive.

% Extension workers in the government agencies report some opposition to the new ways of
carrying out projects when they introduce them to the target population. The attitudes do change
as the target populations sees some benefit of the new methods and listen to narratives from
other rural areas where projects have been successful.
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number of taps and water points has increased since the early 1990s and the political section
lines discarded in the ruling political party, the Movement for Multiparty Democracy (MMD). The
ability to pay for services has become a more significant determinant of access to water in urban
areas. Residents who can pay are able to secure individual taps. Most of them still view water as
a social good that should be subsidised. The commercialisation of the sector compounds the
concept of water as an economic good. Some residents subtly struggle to bring the two notions
together. They feel they should not pay for water but can be convinced to pay for treated water®.
Some view the CUs as profit centred organisations that charge high prices for water. The concept
of water as an economic good is also introduced in the agricultural sector where small scale
agriculture is promoted as a business not a survival tool®.

The Local Authorities control the CUs. They own 100% of the shares in the utilities and effectively
still make the decisions on water supply in the urban areas. In places where the CUs do not exist,
“autonomous” water departments are created®. Internally these departments are seen as
effective steps towards commercialisation. The MLGH issued the directive to form autonomous
departments. It no longer supports the Local Authorities in the supply of water®’. Historically it
supplied water treatment chemicals and subsidised the repairs of the machinery required in water
distribution, such as pumps, especially in the smaller councils. After creating autonomous
departments managers report increases in revenue collection resulting from improved
operations*’.

The introduction of multi party politics and the liberalisation of the economy coincided with a shift
in the role the state plays in service provision. The state provided services through the local
government during the one party state era, in accordance with the socialist leaning Humanism. Its
role has shifted towards the neoliberal policy where it facilitates or creates the right environment
for other non state organisations to provide services (Taylor 2004). The neoliberal ideas refer to
minimal regulation and promotion of commercial activity by creating the correct investment
environment®. Civil servants discourage state dependency by reiterating the government lacks
resources to meet all the demands of the Zambian people. They emphasise, the citizens must be
willing to do something for themselves. Some CU managers believe those who are willing to pay
the money can have as much water as they want®. The belief stems from the cost return focus of
the CUs and the pressure placed on them by the state and the NWASCO, to make profits and
their organisations to be financially viable within 10 years of operation. The profits made go
towards service extension, improvement of service standards and loan repayments.

3" Most urban residents feel the water rates are rather high even though they admit water must be
treated effectively and they are not aware of the cost of treating the water.

% The promotion is being spearheaded by the MACO.

% The water departments are meant to be autonomous but revenues from water are usually used
to cover financial shortfalls in other council departments. The revenues are meant to be used as
temporary cover but money is rarely returned into the coffers of the water department.

% Funding to Local Government no longer included grants for water and sanitation activities; the
change in funding mechanisms also effectively removed the subsidies in water supply that were
central Government funded.

*! Local authorities like Mansa and Lundazi both recorded increased water revenue, of 200% and
300% respectively, after the formation of the autonomous water departments. The autonomy
means that water revenues are invested into water supply services and not used for other
activities in the Local Authority.

*2 The correct environment is determined by the Washington agenda.

*3 Interview with Director of Southern Water and Sewerage Company, Livingstone.
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The neoliberal constructs also extend to community participation, ownership and accountability
that are desired attributes for water projects. Their definitions are selectively applied to align with
the particular views and to suit the needs derived from those constructs. They are applied to
water projects that provide water points in the rural areas and peri-urban areas ranging from
communal taps, boreholes with hand pumps to dams. These projects are facilitated by the state
or donor agencies and implemented by NGOs and government agencies. The facilitator plays
several roles in a project: determining the location, type and agenda of project, technology
applied, sourcing of labour and technology etc. They often manage the project with limited local
level input.

2.3 Water Projects and Assessments

Progress in the water sector such as service extension, rehabilitation of infrastructure and
irrigation projects in most developing countries is publicly funded. The use of the public funds is
linked to the central governments securing loans from the International Financial Institutions (IFIs)
such as the IMF, World Bank, Africa Development Bank (AfDB) and donor agencies. International
NGOs also play a role in sourcing funds for water projects. The World Bank and the AfDB have
funded at least 14 large scale water projects in Zambia over the last 40 years (Appendix E)*.

The AfDB published its experience in water supply and sanitation projects prior to 1990 (AfDB
2001). The key issues noted were: inadequate project planning, absent comprehensive sector
studies and integrated water management, piecemeal projects largely driven by immediate needs
or political expediency, lack of performance indicators and supporting baseline, poor quality
feasibility studies and detailed design, lack of participatory planning and limited skill mix in
teams™®. After the assessment AfDB programmes claim to focus on demand driven approaches
and community participation. However, it engages directly with the state and not local
communities. Thus the State registers projects often targeted at urban centres.

The World Bank water sector policy document focused on decentralising the delivery of water
services and adopting pricing that induced “efficient” use of water (World Bank 1993). It stressed
the need for a supportive legal framework, adequate regulatory capacity and a system of water
charges that endows water entities with operational and financial autonomy for the efficient and
sustainable delivery of services. The World Bank’s professed overarching objective is to reduce
poverty by supporting the efforts of countries to promote equitable, efficient and sustainable
development. However, Taylor (2004) notes its principal function as laid out in its founding
articles in the promotion of capitalist development. Its poverty reduction strategy entails support
for the provision, in an economically viable, environmentally sustainable and socially equitable
manner, of potable water and sanitation facilities.

Attempts to define poverty reduction present several challenges. They imply measurability and
the use of policies to control poverty levels. According to World Bank documents, measuring
poverty is nationalised in data files using a poverty line determined by income levels and
expenditure of individuals. Equity is based on the equal opportunity concept emphasising that
people’s chances in life should be determined by their preferences and efforts rather than less
controllable factors like race, sex, family background, social group or place of birth. The
measurement and interpretation of equity in policies is left to the national agencies which

* 1t is difficult to calculate what proportion of the national budget these loans represent, mainly
because the monies are released over a number of years and thus cannot be accounted for in
one budget year. In some instances not all the monies are released for various reasons as
determined by the lenders.

*> The teams were dominated by engineers with bias towards technical issues but limited social
skills.
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manipulate them accordingly. Efficiency is usually related to economic productivity particularly in
the use of natural resources. However, practitioners interpret it in various ways to serve their end
goals. Sustainability is a constructed concept covering three basic components of the economy,
society and the environment. The first component is evidently core to most definitions, placing it
at the fore of most policies and activities. The World Bank’s vision may appear noble and neutral
but its activities and policies have been criticised by some academics and NGOs particularly
because of the implied superior knowledge of the staff and predestined solutions that ignore local
conditions.

The World Bank policy document covers the key themes mentioned in the AfDB publication and
deploys a comprehensive analytical framework for public water management evaluation and
comparison in the context of national water strategies. It was drawn up after an analysis of the
water sector programmes funded by the Bank and the impact they had had, comparing the initial
objectives with the outcome. It aimed to improve the performance of future programmes and to
sustain the progress made. Since its publication and other landmark events such as the African
Ministers forum, Coopers and Lybrand carried out a water sector study in Zambia and proposed
long term strategies for the urban sub-sector; the commercialisation enshrined in the NWP.

The MEWD spearheaded the NWP, which was accompanied by several Acts of Parliament
looking at domestic water regulation and pollution monitoring in national waters. A local team
from the MEWD, the MLGH and academics conducted the Water Resources Action Programme
(WRAP) recommending ways of exploiting the economic potential of Zambia’s water resources.
According to them, though national strategies in water programmes make use of public funds the
local populations need to be able to sustain the progress made and ensure cost returns,
Following the Dublin principles, water is recognised as an economic good which is scarce in
localised areas. The conceptualisation of water as a scarce and economic good is reiterated in
various fora, particularly by Ministry officials and managers of the CUs.

The notion of cost returns is linked to the theme of community participation in programmes and
projects. Community members where these are implemented feel part of them and view them as
their own. This perception promotes the sustainability of progress made after the handover if the
local community is able to maintain any developed infrastructure. Participation focused projects
stemmed from the acknowledged failure to achieve intended results through transfer of
technology policies. It is an effort to move to a more user centred and appropriate technology
transfer and is seen as a prerequisite to create effective forms of local organisations to manage
and govern resources such as water. Participation became a development buzzword in the 1980s
focusing largely on engaging intended beneficiaries in projects; cost sharing and the co-
production of services emerged as dominant modes of participation (Cornwall and Brock
2005).The cost sharing is expressed as community commitment and viewed as a symbol of
support for the project.

Community members participate in projects even though they are not involved in their
formulation. Participation can take place at various levels and in separate domains including:
project or programme creation, planning, implementation and execution. Some critics of World
Bank projects classify them as top down given they are created and planned without the
participation of the end users. Participation in most projects is only at the execution and
implementation stages. The Poverty Reduction Strategy Papers (PRSP) may be able to bring in a
more local approach to the creation of projects though the World Bank and other financing

6 WRAP Documents available on http://www.zambia-water.org.zm/wrap/downloads.htm
(Accessed on 23rd February 2004)
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institutions make the final decision on whether to fund a particular proposal or not*’. Additionally,
Gould (2006, 2) notes they provide incentives for elected leadership as they give room for
manoeuvre, in return the government commit themselves to a multi-faceted program of state
reform, particularly public financial management.

2.3.1 Participatory paradigm shift

Midgley (1986, 16-20) suggests “the community participation theory evolved partly in response to
criticisms of community development, which was viewed as inadequate given its roots in
colonialism. Colonialists had a dual mandate to civilise while exploiting, use forced labour under
the pretext of it being an indigenous institution and the need to establish desirable and responsive
political structures”. He concludes that “community development had bureaucratic administration
and superimposed directions that stifled innate capacities of ordinary people to determine their
own destiny and perpetuated the structures of inequality”. In his view advocates of community
participation have been influenced by populist ideas. “Popular participation theory suggests
ordinary people have been exploited by politicians and bureaucrats who exclude them from the
political affairs and development processes. Their simple way of life is threatened by the forces of
modernisation and rapid social change and they face increasing hardship as a result of economic
and political mismanagement”.

Cornwall and Brock (2005) note that “most development organisations working within the UN
framework promoted popular participation in the basic needs development approach. This
approach suggested that the focus of aid should shift from investment in capital formation to the
development of human resources”. They point out “the ECOSOC in 1975 urged governments to
adopt popular participation as a policy measure in national development strategy and encourage
widest possible active participation of all individuals and NGOs in setting goals, formulating
policies and implementing plans”. In their view the mainstream participation did not refer to the
shifts in power which was viewed as radical but to engaging communities in sharing costs and
burdens of development. They go on to say “community participation became a channel for
operationalising popular participation but rather than seeking to involve the citizens in defining
their own development focus was placed on engaging intended beneficiaries in development
projects. Participation rarely went beyond cost sharing and consultation”. Some critics of
participation suggest it was actively promoted by the IFIs because of the opportunities it afforded
for countering grassroots resistance to reforms such as Structural Adjustment Programmes
(Midgley 1986).

The lack of local community participation, particularly in Zambia, can be traced back to the 1970s
and 1980s. “During this period the economy and development of Zambia was centrally planned
leaving no room for public participation and emergence of local level democratic institutions.
Before independence, the colonial administration relied heavily on traditional authorities as
means to implement colonial policies” (Queiroz 1997). Traditional authorities refer to chiefs and
headmen.

“The historic disregard for broad-based participation, coupled with the limited
opportunities for education and a paternalistic, central government, stifled the emergence
of capable local level institutions and individuals, and pre-empted the emergence of
local-level democratic processes. In the present day this situation limits the ability of
communities to organise themselves into effective natural resource management units
and compromises their lobbying effectiveness. Add to this the lack of capacity and a legal
framework that confers excessive control on central government and we have a situation

*" The PRSPs were created at the Annual World Bank Group and IMF meeting in September
1999. They became of international discourse after the Monterrey Consensus of 2003. The
Consensus looked at effective channelling of development aid.
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where local communities are not empowered to protect or manage local natural
resources. Thus the lack of grass-root capacity ranks as a principal root cause of
environmental problems in Zambia” (Queiroz 1997).

Stifling the emergence of local level governing institutions cannot be denied particularly
considering the effects of the one party state. However, some of the historic reasons that may
have led to the current situations cannot stand the test of time. In other parts of the world, for
example in the industrialised western countries, environmental awareness and the general
increase in the mistrust of scientific solutions have led to calls for local level solutions®. The
levels and types of awareness undoubtedly vary and paths of attaining a specific awareness also
vary. Queiroz refers to formalised natural resource management units that are not identifiable in
most rural areas. This does not mean that rural citizens do not have the ability to manage their
natural resources; they have done this informally for several decades. The international NGOs
actively participate in the drive to increase community participation in resource management
while applying various approaches to development, which is usually assumed to be linear.

Awareness raising includes local politicians who usually do not have the will to prioritise the water
sector. Mepham (2003) points out governments in less industrialised countries typically spend a
low proportion of their national budgets on water and sanitation. He further adds that even within
the area of basic social services, which as a whole receives only 13% of the budgets, water and
sanitation tend to lose out to other priorities such as health and education. He illustrates that
investment in water and sanitation does badly compared to other types of infrastructure using an
example from 1996 when investment in water and sanitation constituted only about 0.4% of the
developing countries GDP. In Zambia the water and sanitation proportion of the national budget
in the last decade averages about 1.4% (Appendix F)*.

The Zambian Environmental Threats Assessment® (Queiroz 1997) identified other key
institutional problems such as the limited alternative sources of livelihoods forcing rural
households to utilize resources in an unsustainable manner, institutional frameworks that are
unable to undertake cross-sectoral management planning, weak government and non-
government institutions that are unable to either regulate or facilitate sustainable natural resource
management. It pointed out the weak local-level institutions that are unable to transmit grass-root
expectations, lobby for greater local community empowerment, or sustainably manage natural
resources. It drew attention to the lack of awareness on the part of policy makers in sustainable
natural resource management and the lack of an appropriate legal and regulatory framework.

Institutional weakness occurs at various levels, from the national to the community tier. Civil
society plays a crucial role in the strengthening of institutions particularly in communities®. It is
linked to the social capacity and the responsibility of the individuals and society as a whole.

*8 The west here refers to industrialised countries of Western Europe, the United States of
America and Canada.

*9 This figure is based on budgeted amounts and not the amounts actually spent. The actual
amounts spent are usually lower than the budgeted amount mainly because some funds are not
released or are diverted to other projects (Water Aid 2003). Amounts actually spent are difficult to
locate and account for in national documents.

* The Environmental Threats Assessment was undertaken by the USAID Regional Economic
Development Services Office for east and Southern Africa. The office was set up in 1972 as a
service oriented organisation to provide technical and support services to client USAID missions.

L Civil society comprises various groups and organisations that are formal and informal

promoting a variety of interests (Midgley 1986). They are continuously morphing with some being
created as others disintegrate. In Zambia this includes the labour movement, church
organisations, NGOs, community groups etc.
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Citizens share the communal responsibility based on their decisions at a household level and
contributions towards their communities .

2.3.1.1 Responsibility shift to local level

Citizen responsibility, specifically its increase, is not directly addressed in the Zambian water
sector®®. It is constructed as a move away from state dependency. State officials repeat the
message that the state will meet the citizen halfway. Repackaging the message of asking not
what your country can do for you but what you can do for your country®. It also follows the self
reliance discourse from the 1980s that was more a do-it-yourself belief in practice (Midgley 1986).
It encourages citizens to care for the assets and infrastructure in their areas of residence. The
state officials and development agents promote the discourse of responsibility during various
stages of project implementation. They view increased responsibility as inevitable using the
arguments of limited resources and sustainable projects. They continuously remind the
community members how fortunate they are to have projects in their locations and the need to
nurture them. Nurturing and maintaining the project symbolises appreciation by the target groups.
However the increased responsibility is one way of avoiding local level resistance; community
members apparently share the responsibility. It is a foundation for the local level management of
projects and resources that is encouraged by the donor agencies™. It is easier to maintain in
communities with capacity to support and maintain the various projects®®. The vulnerable
communities lacking such capacity continue to rely on outside assistance.

Capacity building is included in the development package®’. It empowers some vulnerable
members by developing skills for income generation and proposing development projects. Both
community participation and commitment is necessary for the capacity building programmes to
have any impact on the development of an area. Additionally they increase citizen responsibility
for the development projects and reduce the levels of state dependency. According to Schacter
(2000) “capacity building is not necessarily a new phenomenon, developme