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ABSTRACT

This thesis examines thquestion of social, political and economic factors that influence
public policy e ci si ons i n Wweemmeahta &iscelotab goeernmeryg is
decentralised, the study explores thesetdrs within this arrangemenmnt order to find out

how public policy dedsions are made considering the many actors that the policy
incorporaédfrom within and outside governme | explore the institutional and structural set

up of local governmentind howit works, the process through, which decisions are made,
which actors are involved and the dynamics that come into play. In addition | examine the
environment under whiclocal governmentoperates. | use one research strategy namely
gualitative analysis of empirical data collected in four districts. Data was majorly collected
through face to facenterviews,focus groupdiscussionsand participatory observatigrbut

also suppmented by archive material and media reports.

The study observes that the complex nature of decentralisation facilitated the establishment of
power centres which then served as avenues of dominion. On the other hand the embracement
of nonstate actors s as religious and traditional leaders did not only diversify the groups

of actors therein involved, but also granted them the opportunity to penetrate the decision
making cycle. Often times, each of these actors represent different interests. Deatotralis

thus created opportunities and possibilities that may not have been available to certain actors
prior to it. Therefore understanding how public policy decisions are mappeessitates
knowledge of socigolitical and eonomic factors surroundindedsion makersPolitically,

the atmosphere is characterised by power struggles, arbitrary use of power, patronage
networks, and concentration of power in the executive. The economic environment is
characterised by heavy dependence whmral governmentely on remittances from central
governmentwhich also relies on foreign aid. THecal governmentouncil which is the
decision making body is incapable of making policy decisions which it can implement
becausdocal governmentloes not have the financiplower t o do so. The ¢
economic state implies that politicians too may be caught in the poverty cycle hence have to
depend on external sources to fund their access and/ or stay in power. The social environment
is occupied by resilient nestae actors who command high social acceptance. The
amalgamation of actors from within and outside government amid weak formal institutions
translates into uncertaintyl argue thatlocal governmentin Uganda operates under
unpredictable social, political dneconomic environment making the process of decision
making equally volatile. As a result public policy decisions take the form of neo

iX



patri monialism as actors endeavour t o acco
although legal instruments suchthe Local Government Act and the constitution gtanal
governmentthe authority to make policy decisions within their area of jurisdiction, the
conditions under which they operate do not facilitate this auton®hgse findings challenge

the argument @t through redistribution of power decerisation empowers local
governmentto make policy decisions and facilitates inclusive decision making. Such
arguments under look the discrepancy between the legal provisions and the practice thereof
hence do nohave a universal application. As illustrated in Uganda, public policy decisions

are a prerogative of a few powerful actaighin and outside government.



CHAPTER ONE: INTRODUCTION

1.1.Research Background

For several decadesevelopingcountriesworld over have impemented and/ or are still
executingdecentralisation. The policy, which stands for power sharing between central and
Local Government(LG) has its appeal rooted in its assumed benefitaong these are
promoting democracy and development and above @lc r easi ng peopl eds o
participation in economic, social and political decisighgrawal and Ribot, 1999; Steiner,

2004: 11).The rational for decentralisation differs from continent to continent, butast
African countriest was an attempt to restructure the public sector in order to reduce central
government dominance, makés more effective and impk@ service delivery (Steiner,
2004). Neverthelesscontemporary studies show thdecentralisation is a complex and
multifaceted phenomenon that may yield both positive and negative effects depending on how
it is designed and implementdtis a complexadaptive process, in which actors draw upon

the activities of others and their rules to negotiate and renegotiate their unequal power
relations.The decentralisation experience varies from one country to an@fest, 2004).

Its 6 b o t-utpodre r s u-downogiersgective presents a partial asplit view of power
sharing. As such it is arguable that to some extent, decentralisation reinforces existing
inequities.In Uganda, the drive for decentralisation was based on the urge to bring social
servicesand goernmentnearer to the peopld@he main thrust of this dissertationtisisthe

study of the discrepancy between the legal provisions regarding public policy decisions and
the practice thereof at the level of li&Uganda The study acknowledges the facathules

cannot be systematically followed to the dot, iouéxamining the discrepancy, the study sets

a high standaranly to show how things are dangganda offers a very interesting case
because its decentralisatiomligy is very ambitious both irscope and degree of power
transfer for instance, dcally elected councilors are in chargelL@ affairs. The year 1996

was a turning point in the histoyf local administrationin the country as it marked the
introduction of decentralisatioiDecentrals at i on was perceived as a
redeemLG from the wrath of central governmerit contained a number of broad prospects
such as prowting good governancelemocracyand increased political participatioiihe
assumption was thathis pavesway for a functional, efficient and effective LG system.
Decentralisation thus im@d total transformation of LG and empowerment of local

communitiesto participate in decision making of matters that affect their daily.liveshe
1



perspective of this gtly, the most enthusiastic promise of this policy wegolutionwhich,
meant transfer of both executive and legal powers from goverhrt@entG. Devolution,
granted LG the autonontp make policy decisions within their area of jurisdicti®y. so
doing, LG would be able to better understand the needs of local communities thus addressing

them accordingly. Moreover this would promote accountability and transparency in LG.

Achieving this necessitatedoth structural and institutional changdsstitutionally an act of
parliamend Local Government Act (LGA) spelling out the system, rules and reguszdiach
functions of LG was instituted. The functions included the following; (i) exercise political and
executive powers and functions, (ii) provide services adegms fit, (iii) protect the
constitution and other laws of Uganda and promote democratic governance doeisyire

the implementation and compliance with government polinyadditionLG was renamed to
District Local GovernmentDLG)?. Structurallyit comprised of five pyramidal levels known

as Local Councils (LCs) formerly Resistance Councils. New agents of government such as the
office of the Resident District Officer (RDC) were created coupled with a clear establishment
of the political and admirstrativewing also known as technic¢alThe political wing consists

of directly elected and appointed politicians. These changes were designed to reconfigure LG

into economic establishmentther than mere institutions of governance

As per he LGA, the primary responsibility of making policy decisions rests whth district

LG counciland sukcounty council respectivelf{Councils may also delegate some decision
making responsibility to specific committees such as the public procurement committee,
district service commission, accounts committeecetera. Given the seemingly shining
prospects of this policy, LG looked forward to being able to make and implement their own
policy decisions. Neverthelesdiet institutional restructure that resulted frams system
transformed the decision making processes
filled with various actors representing different and sometimes conflicting inteféstgrim

reality presently, is thatlecentralisation does not necedgafacilitate inclusive decision
making by locacommunities. As opposed to tlassumption, ihasfacilitated the emergence

of powerful actors who exploitthe system toendow themselves at the expense of the
communiy they are supposed to servés a reslt, public policy decisionsare filled with

In the context of this study, government refers to central government

2 In this study District Local Government (DLG) is simply meésl to as Local Government (L@phd stands for
both singulaand plural

% During the field study, respondents referred to the administrative wing as technical and its personnel as
technocrats. This study uses the two terms (administrative & technical/technocrats) interchangeably

2



6 pol it docnetdecessaritydflect public interest, but those of powerful actors within

and outside government structurslitics in this context means tactics.

This research is interested in investigating the politics of public policy decisions in a
decentralised LG setup, which is pasf the process of ensuringnplementation and
compliance with government policyColebatch (200811) defines podsicy a
leading to a known and intended outcome: it is a collective attempt to construct a policy in
order to address some evident probl em. Publ
measures, courses of action, and funding priorities concerningratgpe promulgated by a
government al entity or ivit). s By pdditics of publio policy i v e s 0
decisions | mean the dynamics that inform dleeision makingrocesss on matters gjublic

policy given the heterogonous nature of agt@nd institutions therein involved. According to
Colebatch (2006) decision making is driven by emotion, imagination and memories of
decision makers and when actors have different opinions, the process becomes even more
complex.| set out to interrogate plic policy decisions in a decentralised LG seth@gause

it occupies an important place in the political landscape of the counthydtdocal and

national levels.Moreover, there is hardly any research done on policy decisions in a
decentralised LG emvi onment yet this is an area that ¢
Most scholars have directed their effort®iraluatinghe performance of decentralisatiand

assessing its relationship wittlemocracy, development, improved service delivery and
poverty eradication. Others have focused on decentralisation of some sectors such as natural
resources, tax collection e¢tera(see Rilot, 2001; Kulipossa 2004 The dynamics of public

policy decisions in a decentralised LG remain a virgin area thus the impetus of thidrstudy.
thisregard | set out to explore the following general research question;

1. What are thesocial, political and economic factors that ihdence publkt policy
deci si ons adcalGowwmment? a 6 s L
The general question is unpacked in the following manner;
0] In what social political and economic context do LG operate in Uganda?
(i) What is the institutional structure of LG and how does it fiomét
(i)  How does thisnstitutional structure influence public policy decisions?
(iv)  Who are the most important and influential actors in public policy decisions?
(V) How do these actors influence public policy decisions?
(vi)  How do actors and institutions interactthe processes of making public policy

decisions?



In order to answer these questiotigre is need to understand the structure of LGhendlit
works As alreadystated LG in Uganda is decentralised with ftaindation located in article
I (iii) of the 095 constitutionlt stateghat:

The state shall be based on democratic principles which empower and encourage
the active participation of all citizens at all levels in their own governance. The
state shall be guided by decentralisation and devolutigowdrnmental functions

and powers to the people at appropriate levels where they can best manage and
direct their affair{The Republic of Uganda, 1995)

Article 176(2) of the same constitution further spells cug bperational procedures, structure

andprinciples of decentralisation as follows:

a. The system shall be such as to ensure that functions, powers and responsibilities are
devolved and transferred to local government units in a coordinated manner.

b. Decentralisation shall be a principle applyingatblevels of local government and
in particular, from higher to | ower | oc
participation and democratic control in decision making.

c. The system shall beaush as to ensure the full reat®on of democratic governance
at all local government levels.

d. There shall be established for each local government unit a sound financial base
with reliable sources of revenue.

e. Appropriate measures shall be taken to enable local government units to plan,
initiate and execute policies irespect of all matters affecting the people within
their jurisdiction.

f. Persons in the service of local government shall be employed by the local
governments.

g. The local governments shall oversee the performance of persons employed by
government to prode services in their areas and monitor the provision of

government services or the implementation of projects in their areas.

Article 176:3; 181:4 of the 1995 constitution of the republic of Uganda indicatesritiat u

this system, the district LG is cgmsed of democratically elected members who serve for a
period of five years. All the five levels of LG are headed by Local Council chairpersons. The
village is the smallest unit of local governance while the district is the highest. The parish is
the seond unit of administration and is made up of a number of villages while the sub county
is made of several parishes. It is important to note that not all the five tiers are treated as LG.

4



Major LG activities take place at local council Ill and V hence é¢hage the two LG
institutions. LCIl and LCI are considered administrative units while the county (LC V) is
represented by a Member of Parliament. In terms of policy making, the MP is a member of
the national policy making body (parliament). Because ofr tekective positions, local
councillors including chairpersons are supposed to be accountable to their electorates. The LG
council is the highest political authority in its area of jurisdiction. The councils are corporate
bodies having both legislative @rexecutive powersThis implies that they can make and
execute decisions’his mandate is however limited to only decentralised functions such as
primary and secondary education, primary health care, environment sanitation and vector
control. In addition they havepowers to make local laws and enforce implementation.
Councillors are forbidden from holding two political officédl matters pertaining national
policies for example on arms, ammunition and explosives, defence and security, banks,
banking, pronissory notes, currency and exchange rates control, taxation, citizen
immigration, emigration, refugees, deportation, extradition, passport and national identity
cards as well as policies on health, education, judiciary and agriculture are the responsibili
of government (LGA,1997:69800).

On the other hand Administrative Unit Councils are not corporate bodies, but serve as
political units to advice on planning and implementation of services. They assist in the
resolution of disputes, monitor the deliyesf services and assist in the maintenance of law,
order and security. The distinct difference between LG councils and administrative unit
councils is that the former is a body corporate with perpetual succession and a common seal
while the latter is notCAP 243:6; i). A significant element of this decentralisation is the level

of devolution. For instance, the LG executive committee has the power to initiate and
formulate policy for approval by the council; monitor and oversee the implementation of
policies and programmes; and recommend to the council persons to be appointed members of
statutory commissions, boards and committees. This denotes that, for once LG have power,
autonomy and authority. This meamsit hey can manage all matters of governandecsl

level such as electing their own leaders and to play an active role in policy formulation and

implementation.

Implications of the new arrangement on LG are such that they are able to take charge of

public policy decisions, regulate service delivery and formulate development plans based on

locally determined priorities. They can also receive, raise, manage amdtall@evenue

through approval and execution of own budgets; alter or create new boundaries; appoint
5



statutory commissions, boards and committees for personnel, land, procurement and
accountability; as well as establish or abolish offices in public seofieedistrict or urban
council (CAP 243: 30)Accordingly, theAct establshes two wings of LG as depicted in the
graph below.

Figure 1: The Structure of District Local Government
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Source: Researcties own configuration

The political wing is composed of directly elected members (politicians), while the technical
wing is composed of administratormmelythe CAO, Deputy CAO (DCAQO) and Senior
Assistant Secretaries (SAS). Althoutfrese are employees tfe LG, thePublic Service
Commission (PSCyvhich is the national recruiting body for civil servants is responsible for
the recruitment of CAOs and DCAQwhile the District Service Commission (DS@cruits

the SAS. The two wings are supposeddomplement each other. This structure is replicated

in both levels of L@ district and subcounty, but also replicates the central goverriment.
Having explained the LGA, it is clear that the both the structure and legal provisions are
strategically designedowards the achievement of the objectives of decentralisation. But
besides actors spelt out in the Act, the constitution provides for appointment of other actors
like theRDC and the Gombolola (Sub County) Internal Security Off{Gd650) whose duties
androles sometimesverlapthose of the LCV and LCIlI (see 4.4). Notably although the RDC
and GISO are constitutionally responsible for security matters at district and subcounty level
respectively, there have been instances when they engage in execuégsatug times over
ruling policy decisionsnade by the LG councfsee 5.5). In the context of decision making,

this arrangement provides the impetus for this uidy explore the balance between

rationatlegal logic and private discretiaf these mangctors

Whereasit is not unusual for decision makers to bend legal provisions, the Ugandan case
offers rather a different dimension. As shall be presented in the empirical chietdasv

often applies when it suits ones interests. In addition, pokcystbns are not a privilegaf

policy makers or ofactors within government apparatus. As this study found pultlic

policy decisions are often influenced by use of power herein referred to ashaggmony,

elite domination, use of money and subjectio external forces such as Rstate actors. A
crucial element to this effect is the balance between public and private actors on the one hand
and state and nestate institutions on the other. Because LG is directly concerned with local
communities, thedea of participation in policy decisions raises complex ethical issues
asconflict of interest between public duty and private interest. This often raises questions of
trust andintegrity in the minds of the voters especially when actors thereampttto use

their public position to influence or gain unlawful benefits for themselves or for those known
to them.Although decentralisation was meant to address such shortfatisnuch has been

achieved to this effectts complex nature established reqpower centers attracting a host of

“ For further details on thersicture, institutions and actors in LG see 4.4.2



different actors from within and outside government. Therefore public policy decisigas ha
to take into account the presence of these many divergestns and groups of people whose

interests often differ

The indispensability of national government at all levels is not debatable. However, this study
opted to focus on LG asoperaesat the grassroot level where local communities are directly
concerned. In addition, although national governments craficppblicies, policy decisions
made by LG affect everyone in the community in some way. It is these decisions that
determine what services will be provided to the residents, the level of service delivery and the
kind of development that will occur and dedithe future of a given community.

The study takes an Act@entered Institutionalism (ACI) approach which specifically focuses

on theinterface between actors and institutions in policy studies (Mayntz & Scharpf, 1995;
Scharpf, 1997). Moreover the apptbaemphasisetheuse of empirical data collected for

each caseThis heuristicframework of ACI offers a conceptualisation of the role of
institutions in public policymaking (see chaptewb). It recognises actors as key players in
policy decisions andrgues that institutions establish different formal and informal rules for
politicians and interest groups seeking to enact or block policies. These rules have a bearing
on political efforts, affecting how much influence different actors exert by increasing
decreasing their role in the policygaking process. The approach further lays emphasis on
understanding the institutional setting in conducting policy studiesontends that, social

phenomena are a result of interactions among intentional actors.

1.2. Structure of the Thesis

This study documents the results of an analysis of the dynarhpsblic policy decisions in

LG in Uganda. Bearing in mind the diversity of actors and institutions, it presents factors that
influence public policy decisions.hE thesis consists of two fp& Part one is comprised of
four theoretical chapters while part two provides the empirical findings presented in four
chapters and a conclosi. As already seen chapter olags the foundation of the thesis
providing a briefbackground to the studyethiling the problem statement and the respective

research questions

Chapter wo provides a conceptual and theoretical framework. The first part of this chapter
discussesLG, decentralisation and the making of public policy decisions. This section

explores some of the main assumptions associated to decentralisation and examines their
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relation and/ or practicality in decision makinghe second section discusskesentralisabn

as experiencedly different African countries and further detaite Ugandan experience. It
argues that the policy has faced divergent challenges and has not necessarily improved
community participation in policy decisions as intend&tle second pardiscusses the
theoretical approaéhActor-centered Institutionalism. This section defines institutions and

explores actors and institutions in the context of this study.

Chapter three provides a detailed discussion of the methodologyedénts the reaech
approach, research design, sampling and datactiobeand analysis techniques pitovides
highlightsof the ethical principles that were takiemo consideration during the field research.

Chapter four situates the research in the context of thigicpl history of Uganda by
providing a historical overview of the country. The history of LG is reconstructed in four
phases namely polonial, colonial, posindependence and the abbnal Resistance
Movement (NRM)era which is the focus of this styd This is necessary in providing
insights into LG over the different periods and how decision making was conducted. The
claim made here is that in order to understand public policy decisions in LG, it is important to
under st and soclopoliticalohistary, which slemonstrates a connection between
public policy decisions and power/ resources. It describes the struggle and transformations
that have bounded LG over the four phasetuding conflicts that led to the breakdown of

the administrativeystem It concludes by showing a transition to decentralisation as a system

of LG and this leads to empirical findings.

Chapter five opens the discussion of the empirical findings. It examines the idea of
constitutional leadership and the practical eipwe in Uganda including the
conceptualisation of laws by actors. Like the rest of the chapters that follow, this chapter
seeks to answer the main and sub research questions. The chapter starts with an explanation of
what | call micrehegemony, how it iestablished and how it influences decision making
processes in LG.It explores the creation of power centres and powerful actors, and shows
how these power centres have become avenues for the exercisgmhegemony. In order

to geta proper understamag of how micrehegemony functions, the chapter examines its
application on four main areas namely; personnel recruitment, financial decisions, tendering
process and the making oftaws. Also examined in this chapter is the emergence of what |
call musevenism andthe tendency towardeecentralisation of LG within a decentralised

system. Based on the findings of this study, | argue that public policy decisions in LG are
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influenced by the exercise of miehegemony which is often used to advance the isteef
powerful actors within and outside government apparatus. As a result, the decision making

process is a complex one and goes beyond constitutional provisions.

Chapter six examines LG in a decentralised context. It examines participation and its
implication on decision making. The chapter does not make a case for decentralisation neither
does it discuss its merits or demerits; rather it shows how different acteract and/ or
participate in making policy decisions against the background of existing formal procedures.
To start with, the chapter examines decentralisation as a pathway for political participation in
order tofind out if there is any change. It ther explores the impact of decentralisation on
representationThe chapter further discusses the phenomenon of district creation and its
impact on LG. Using the challenges of LG as the point of departure, it provides an assessment
of how the acclaimed befits of decentralisation especially policy decisions have remained a
privilege of a fewindividuals and/ or groups of peopleargue that contrary to the promise of
decentralisation, the process of decision making in LG is far from being inclusive while
public policy decisions do not necessary reflect public interest. The developments that
followed decentralisation such as the abnormality of creating new districts have further
suffocated the systenedding to a power capture layfew groups of actors. Rtwermore,
although decentralisation increased community participation it has not translated into real
community involvemenin policy decisionsinstead it has contributed towards what | call

soilisation, which is now partially the basis of decision maknigG.

In chapter seven | discuss what | cdlonet ari sed Local Gover nmen
centered around the role of money and its influence on policy decisions. The chapter has five
sections. The first section discusses the practice epagoronialism in decision making and
its impact onpolicy decisims. The second section goes into detagxplore monetisation of
LG activities. A clear picture of this trend is illustrated in the section titleilo met hi ng f
somet hi n g OHere yha dicussioreis centered pallowances and facilitation for
councillors and money as a factor human resources attraction and retention. Segtibn
explores the aspect of economic liberalisation with specific focus on privatisation and its
implications onLG. Section /5 examines lan@s an economic factor while 7e&amines the
role of multilateral organisations like the World Bank and the IMF. The main argument
presentedn this chapteis that monetisation of politics in the country, denotes that m@ney
the pillar for all policy decisions. The downside of this is that money is not loaked a
necessity for LG to operatbut a requirement for actors to advance their individual interests
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including access and maintenance of power as well as theydbilmfluence public policy
decisions. Furthermore, the ardent desire for money has turned politicians into commaodities to

be bought and/ or sold.

Chapter eight discusses the interface between state@mstate actors/ institutions. Nen
state actorsra represented by religious and traditional institutions. It staitis a brief
exploration of the ten hybrid as used by other scholars and goes aittiae cultural and
religious nstitutiors in Uganda Section 8.3&xamina the role of norstate act® in shaping
public policy with specific reference to Domestic Relations Bill, the Ratinography Bill

and the AntHomosexual Act of 2014. Theectionthat followsexplores their involvement in
the provision of sociadervicesand its implications on public policy decisions. Also discussed
in this chapter is the influence of nstate actors on electoral trends, ethnic fractionalisation
and politics of ethnicity. In analysing these factors, the chapter shows how the currait soci
economic and political conditions have facilitated the penetration oktade actors into the
political domain. Based on this, it argues that there is an emergence of hybrid governance at
least in the context of national policy and public policy dietis in LG. This is because

policy decisions are constructed lbgth thestate and nostate actors.

In the concluding chapter | drew on the theoretical and empirical discussion to argue that the
weakness of formal institutions aod necpatrimonial pratices has facilitated the factors

raised as being influential to policy decisions. As a result public policy decisiansysaad

large a product of the interests, orientations and capabilities of powerful actors within and
outside government apparatushis is further facilitated by the current social, political and
economic conditonsvnhi ch do not aid governmentds cl ai

policy decisions.
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CHAPTER TWO : CONCEPTUAL AND THEORETICAL FRAMEWORK

The major concern of thishapter is to explore the concept of decentralisation, the myths
surrounding it and its realities. Based on the assumptions associated to decentralisation, it
examines decision making in the context of decentralised LG. The chapter is divided into two
pars. The first part discusses the myths and assumptions associated to decentralisation
highlighting experiences from different African countries. More attention is particularly paid

to the Ugandan experience since it is the context of this study. The genord the chapter
outlines and discusses the analytical framework of ACI which is used in examining the
process of public policy decisions in this study. In discussing this theory, attention is paid to
which institutions and actors it deems important arflliential in policy decisions. | argue

that in the context of public policy decisigrdecentralisation has not contributed to bigger
changes. On the contrary, it has empowered other actors who have turned this empowerment
into an avenue to drive persrinterests. This point is further discussed in chapter six which

focuses on decentralisation and participation.

2.1. Local Government, Decentralisation and the making of Public Policy

Decisions

Local goverment refers to formal agencies within the state (Johnston and Pattie, 1996:
672). It is thelevel of government that is closest to the people and a system of public
administration where by, locally elected members represent their communities and make
policy decisions on their behalf. Local governments often act within powers delegated to them

by legislation or government. In the context of Uganda, subject to article 178 of the 1995
constitution, LG is decentralised with the district being the highest ndé&niwhich there are

local governments and administrative units as parliament may by law pr@mdehe other

hand, he concept ofdecentralisatiorattracts several definitions. The UNDP for example
definesitaspt he r estr uct ur iautboritygso that there igagystemaftco on o
responsibility between institutions of governance at the central, regional and local levels
according to the principle of subsidiarity, thus increasing the overall quality and effectiveness

of the system of governae, while increasing the authority and capacities ofrailonal

|l evel s6 (UNDP, 1999) . Aut hor s l i ke Rondi ne
administrative point of view, that is, O0the
and theraising and allocation of resources from the central government and its agencies to

field units of government agencies, subordinate units or levels of government, semi
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autonomous public authorities or corporations, -avieke, regional or functional authags,

or nont governmental private or voluntary orgsait i ons d. Anot her definit
work of Falleti who proposes a sequential theory with three main charactérigjica

process that takes into account the territorial interests of bargaantors, (ii) incorporating

policy feedback effects and (iii) providing a dynamic account of institutional evolution
(Falleti, 2004: 3). The main elements of this definition are process, actors, and institutions. A
common principle in all the definiti@nis the emphasis on restructure and transfer of political

and administrative authority from the center to lower levels of government. Decentralisation

thus underscores the significance of institutions, actors, processes and authority. Much as
Rondinelliand Nel |l i s and Falletidés definition are
capture components of Ugandads decentralisat
transfer of responsibility to serautonomous public authorities, NGOs and voluntar
organisations. Although this organisations are present in Uganda, their functions/
responsibilities were not transferred from governmdé&dasides, although included in the
constitution, regional governments are get operational in UgandaThis studyadopts the

UNDP definition because of its underlining featuréne principle of subsidiarity which is

about decision making processes and the emphasis on restructure and reorganisation of
authority to local levels of governance. Moreover, in constructing definition, UNDP
(1974)under scores that, 6decentralisation cou
elements of good governance, such as increasing people's opportunities for participation in
economic, social and political decisions; assistingd@veloping people's capacities; and
enhancing government responsiveness, transparency and accountability. Moreover it captures
the aspect of institutions and decision nmgkand accentuates the role of .Lthese are not

only, some of the major elementsg andads decentralisation, bu

study.

Decentralisation can take the form of political, administrative or fiscal. Political
decentralisatioentails a set of constitutional amendments and reforms designed to open new
or activde existing but dormant or ineffectivgpaces for the representation of subnational
polities (Falleti, 2004)lIts policies are designed to devolve political authority or electoral
capacities to subnational actors. Fiscal decentralisation involves asatonés designed to
increase the revenues or fiscal autonomy of subnational governments. Administrative
decentralisatiorseeks to redistribute authority, responsibility and finan@aburces among

different levels of government for providing public wees. Administrative decentralisation
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may take the form of deconcentration, delegation, or devolulienoncentration implies that

the responsibility to deliver certain services is dispersed to regional administrative units of
central government withotitansfer of authority. It is often considered to be the weakest form

of decentralisation and is used most frequently in unitary states (Litvack et al 1999).
Delegation is a more extensive form of decentralisation whereby central government transfers
resposibility for decisionmaking and administration of public functions to semionomous
organisations not wholly controlled by the central government, but ultimately accountable to
it. Governments delegate responsibilities when they create public entemriserporations,
housing authorities, transportation authorities, special service districts;ag@mbmous
school districts, regional development corporations, or special project implementation units.
Usually these orgasations have a great deal ofsdietion in decisiomaking and may be
exempt from constraints on regular civil service personnel and may be able to charge users
directly for services. Devolution entails total transfer of the decisiaking authority
regarding ynanci ngfunciong fromn govermgnentn & nconstitationally
established quasiutonomous units of LG which have corporate status. It often transfers
responsibilities for services to municipalities that elect their own mayors and councils, raise
their own revenues, andave independent authority to make investment decisions. In a
devolved system, LG have clear and legally recognised geographical boundaries over which
they exercise authority and perform public functions. It consists of afspolicies that
transfer theadministration and delivery of social services such as educatidmealthto

local governments under local authorities (Falleti: 2004:3). Decentralisation scholars argue
that devolution improves the performance of LG making them more responsive and effective
(cf. Putram, 1993; Crook and Manor, 199RResponsiveness is the afyilto respond to the

needs of the citizens it represents. It is the extent to which government output responds to the
expressed needs and preferences of the population. Effectiveness is the extent to which policy
outputs correspond to previously set tasg€Crook & Manor, 1995; 1998). Therefore
devolution facilitates the shift of more responsibilities and functions from government-to sub
national governments establishing an adequate division of functions and responsibilities

between different levels of gernment.

In most countries, decentralisation existed way before the Structural Adjustment Programme
(SAP). Nevertheless, this study focuses on the post 1990 decentralisation which has its roots
in SAP which was spearheaded by the World Bank and itsgparta IMF. The idea of SAP

was conceived on the basis that developing countries, most of wigichin Africa were
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going through a difficult time due to both economic and political failures. This necessitated
massive structural reforms especially in thablpc sector. Decentralisation was perceived as
the remedy to LG that had heavily suffered from centralised systems in most parts of Africa.
In order to persuade African governments to adopt and implement the policy, the two
financial institutions made i& prerequisite for foreign aid. Due to this fact, most African
countries decentralised their LG or are implementing it (Lambright, 2005:ii). In the context of
this study, understanding public policy decisions necessities a review of some of the
assumptiosn attached to decentralisation namely (i) the principle of subsidiarity, (ii) improved
governance, accountability, transparency, democratisation and citizen participation and (iii)

improved service delivery. This shall now be discussed.
® The principle of subsidiarity

The principle of subsidiarity holds that decisions should be made at the most appropriate
lowest level as possible and that this is fundamental to the functioning of decentralised LG. In
essence subsidiarity aims to redistribute authority asspansibility for the planning,
financing and management of certain public functions from the government to LG. This
makes it a devolutionary principle which entails broad decentralisation of government
authority. The principle of subsidiarity thereforadges the gap between government and its
citizens. As such, it enables citizens to participate in public policy decisions that affect their
daily lives. Shifting decisioamaking responsibility to LG means redistributing power among
various groups/actors thin. Proponents of decentralisation believe that reallocation of power
and authority to these key stakeholders will enable elected leaders to make decisions that
address local needs, because as governance functions are decentralised, LG are able to
estabish clear decisiomaking parameters for devolved responsibiliti€bis implies that

local leaders have significant discretionary power necessary to create the infrastructure that
makes decentralisation effective, but at the same time remain accountaltecat
communities (Ribot, 2004:1). As shall be shown in the respective empirical chapters, this is
not always the case. Most often, government retains unrestricted power that enables it to

dictate policy decisions on LG.
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(i) Improved governance, accounthility, democratisation and citizen

participation

This assumption suggests that decentralisation facilitates promotion of democratic principles.
First of all, LG are able to conduct elections at local level, thus citizens are able to directly
choose whathey want to be their representative. This enhances the relationship between
people and their leaders who in turn are assumed to better know the needs of their
communities hence can better address ttBm. encour agi ng pelgl e ds
politics, awareness on political issues is increased and people can hold their leaders
accountable. Accountability translates to transparent decision making while decisions will
reflect community interests. As a result LG can perform better and effectively iffetind

Nellis and Cheema, 1984). In this way, participation is seen as a form and/or Pathway to
democracy. In the case of Uganda, the restructure of LG that resulted from decentralisation/
devolution created more avenues for more people to join politias increasing local
participation in politics. Participation enables people to gain political agency and wield
influence over the context and direction of their lives (Cornwall & Brock, 2005). The
presence of political pluralism further enhances repratient of different ideologies. The
structure of Ugandads devolution also puts
supposed to interact with local communities as a means of involving them in decision making.
Devolution thus empowers both commiastand local leaders to make and implement policy
decisions that affect their lives. This implies breaking down the monopoly of the government
while increasing political participation (Steiner, 2004: 11). This assumption is however
guestionable given thiact that several studies including this thesis have found out that in
most cases participation in decision making by local communities is limited and if any, it is
passive. In addition there is a tendency for elected representatives who participatsiom dec

making to make decisions that favour their interests and not those of the communities.
(i)  Improved Service Delivery

Improved service delivery is based on the premise thdgafsion points are brought nearer,

to the people, decision makers can seesbethat is needed and how things need to be.done
Rondinelli and Nellis et al(1984) observe that in most cases, the private sector is more
efficient and effective in providing public services. They add died¢gating responsibility for
planning to offitals who are working closer to the problems helps overcome the severe

shortfalls of multisectorial national planning and facilitates economic growtitleed
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U g a n dey éhssis for decentradiition wasthat, when those closest to whekecisions are

madeare empowered and given ownership of results, bdiersions will be made. This

would result in increased efficiencies and an improved quality of social services. All the
arguments are highly relevant for policy decisions. Improved service delivergagact
opportunities for citizen participation and
decentralisation. Nevertheless, the link with independent policy decisions might not be so

upfront.

Based on the observations contained in part (i), (i), andofiithis section, | argue thato

some extent decentralisation facilitates decision making at local level. In the Ugandan case,
the principle of subsidiarity is reflected in certain areas for instance LG have the discretion to
decide how to allocate fals remitted to them by government. Although government releases
funds to specific sectors such as education or health as well as assigns areas o0d use like
buying school furniture, or procuring beds for health centres, LG are left to decide about the
beneiciaries. Similarly decisions on procurement and human resource recruitment at local
level ae the discretion of LG. In this perspectiveecdntralisation has indeed promoted

subsidiarity, some elements of improved governance, democracy and participatganda.

However caution should be taken not to generalise these and to imply that the policy is
without shortfalls. In most cases, the idealistic assumptions attached to decentralisation do not
match the practical S i t u adrdgues,nhere is notdieet mgtcho u n d .
between decentralisation and improved service delivery. For such assumptions to yield
positive results it requires statutory reforms that establish functional institutions that promote
a system of checks and balances.sThowever, is not always the case in most African
countries. Several scholars on decentralisation have argued that the system has not yielded
much (cf. Lambright 208 Rondinelli 1989, Crawford & Hartmann, 2008). Moreover,
democracy is not just about pal@l pluralism, elections and participation. Falleti (2004) is

right to argue thatdecentrakation reforms may take place ieither authoritarian or
democratic contegt thus it should not be confused witkendbcratsation. In Uganda for
example and in deeth most African countriesthe weakness offormal institutions ha

limited, participation to a small group(s) of actors and subjected ordinary citizens to being
periodic electors. As a result their involvement in policy decisions is minimal and pdssive i

any.
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Secondly, decentralisation results in new roles and responsibilities at both the local and
central level. As roles are redefined, accountability systems and evaluation procedures must
alsochange to reflect new performance expectations. As LG besonore autonomous, it is
necessary to establish appropriate mechanisms that support its functidmabjution for
instance implies that government delegates the responsibility of planning, budgeting and
decision making to LG. The practicality of thissts on the establishment and/or existence of
functional institutions. As Steiner (2004:13) argues, this can onlgtimngthened when
mechanisms are createdl the local level to facilitate the local level planning procasd

linking government staff taivil society Cheema & Rondinelli (2007), however, observe that

in most African countries, such mechanisms are either lacking efunctional. On the other
hand, efficient and effective service delivery necessitates establishment edigenomous
organisations with a great deal of discretion in decisiaking. Again Rondinelli and
Cheema argue that, in most countries, these organisations agegistamt and if they do, they

are subject to heavy government control. This implies that decision makintyese

organisations is highly influenced by government or state agents.

The other challenge is thahe assumption of new responsibilities often requires improved
planning, budgeting and management techniquegeaadices It further requiresdoptionof
new tools and development of improved human resource®perate thedecentralised
programmegUnited Nations, 1996)However this is lacking in most LG in Africa (Ribot,

2003). Moreover resource scarcity continues to suffocate the policy.

Promotersof decentralisation argue that it enables LG identify and assess local needs. These
assumptions however fail to recognise that needs assessment is different from policy
decisions, which is meant to guide action on providing such needs. In the first place,
decentralgation involves severalstakeholders in many different frontsvhich decision
making has to take into accoufitrook and Manof1998302)d e s ¢ r i b golicy forcedh s 0
to carry an unrealistic burden of expectations regarding its abilthabtsform whole societies
dominated by authoritari an toig bolgpeffdrirare ofteyge p ol
negotiated and bargained over how political power and mateeaéfits are shared and
contested.It is indeed a much bolder attempt to sfomm the wide range of social
interactions among different stakeholders than what is often assumed in the literature,
especiallywhat is adopted among donor agenciessn t he case qZ000Uganda
observes thathere arenot much improvementsspecally measured on the fact that
decentralisation was supposed to reduce poverty lemethe countryby improving the
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essential public services like health, education, transport and environmental managiement.
adds that LG can barely carry out locallytigied plans/ activities due to insufficient financial
autonomy. Despite the annual increment of transfers from government, it does not correspond
with the high rate of inflationTherefore, the perception tHatal govenancedabels the process

of making decisions is far from reality.
2.2. Decentralisation: The African Experience

The rationale for decentralisation has been both political and economic. In Latin America it
was driven by the need for democratisation.Alinica, the opening up of political space,
resulting in the spread of mujparty political systems created demand for more
representation of local voice in decision mak{@nheema & Rondinelli, 2007 his public
sector restructure can be seen as parthef significant social, economic and political
transformationundertaken by most African countries (Lust & Ndegwa, 2012:1). In this

section, | shall present some literature on the subject in some parts of Africa.

Different African countries that adoptedeakntralisation have registered different
experiences. Available literature (cf. Crook and Manor 1998; Cheema & Rondinel]irie€07

& Binns 2003, Lambright 2010) shows that throughout the continent, the policy faced related
challenges ranging from past developments such as the political history (colonialism), to
present issues such as limited funding, government interference, lackstdtitional
structures, lack of capacity and resistance from both traditional leaders and some state
officers. It has tended towards deconcentration with continued heavy government control.
Compared to devolution, deconcentration merely shifts respotiswilifrom central
government officials in the capital city to those working in regions, provinces or districts. In
other words, it redistributes decision making authority among different levels of central

government (Naab, 2005).

Within Africa, differentcountries adopted decentralisation for different reasons for instance in
Ethiopia, it was mainly driven by the need to curb ethnic differences and forge national unity
through political participation, but to date the country continues to experience dithsicns

(World Bank, 2001)In South Africa, the basis was the need for public sector reform thought

to address social, economic and spatial inequalities as the country emerged from apartheid
(Nel & Binn, 2003). The two authors observe that local autiesriare unable to meet their
newly devolved responsibilities due to lack of real capacity and limited finances. They add

t hat South Africads decentralisation needs
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reality throughout the country. Inrtas of policy decisions, decentralisation in South Africa
experiences heavy central dominand8al¢in and Habib, 2003 The South African
constitution allows the president to appoint provincial prime ministers and mayors of major
metropolitan areas. Sucbmcentration of power at the apex of the political system has severe
implications on policy decisions at lower level. Galvin and Habib conclude that
decentralisation in South Africa has taken a stetaric form other than community oriented.

They arguehat the structural and central tendencies threaten the possibility of achieving its
goals and in the absence of strategies to address these issues, both development and
participatory decentralisation may be far from reality (Galvin and Habib, 2003:883).

Several studies on LG in Africa point to financial shortfalls and the failure by local authorities

to understand the law/ principle of decentralisation as being one of the most pressing
challenges. It is also interesting to note that Francophone counaéveshad a different
experience from that of their counterparts in Anglophone Africa in as far as implementing
decentralisation is concerned. Local governments in countries like Mali, Benin and Burkina
Faso, exhibit limited financial reliance on centravgmment while countries like Ghana

exhibit heavy dependence on financial remittances from the governnmesnsignifiedailure

in fiscal autonomy and strasnntergovernmental relations (Boko, 2002:1111 2 ) . Ghana
move to decentralisation was a deliate effort aimedtredirecing and chanmng the internal

regulatory framework of the state as well as minimising Accra centralisation (Naab, 2005).
Though commended as one of the best perfor mi
has equally reigtered shortfalls. As early as 1975 Grayson argued that the dynamic nature of
information flow between the central and LG on matters of planning was a major challenge.

This was compounded by the colonial legacy whereby decisions that called for judgment w

never delegated hence government officers deemed delegation risky and felt uneasy about it
even when LG workers had adequate training (Grayson, 1975:132). Ghana associated strong
leadership to centralisation hence decision making was considered @agglblthe center

firm at the driverds seat. Grayson then ass:é¢
the need to control financial decisions in order to check mismanagement. As of 2008, the
situation had not made any significant changes (Gradyf2008). And like most African

states, there was the problem of scarce manpower. In Malawi, Blessings Chinsinga (2008)
argues that decentralisation lacks decisive progress due to lack of commitment by national
level politicians, insufficient legislativelamework and pervasive tension and conflict among

key political actors at local and national level. As such the policy reforms are very unlikely to
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catalyse sustainable poverty reduction efforts. Like most decentralised LG in Africa, finances
are limitedhence affecting their performance. The monitoring and supervisory element may
have good intensions, but it has implications on policy decisions and tantamounts to

bureaucracy.

Given its size and highly centralisedministrativesystem,the Sudarattemged one of the

most extensive schemes of devolution euadertaken in aleveloping nation The then
count ryo 9 Gapfar MshandmechNimeiry saw successfulimplementationas a
political necessityfor maintainingnationalunity, and as gracticalmeansto achievemore
responsiveand efficient administratioifiRondinelli, 1981) However, where similar efforts
were undertaken, the results were disappointingve@mentdid not have theability to

control serious economiproblems,to maintain political stability, and to obtain theco-
operationnecessary for its success (cf. Crawford and Hartmann, 2008). Rondinelli states that
decentralisatiorinvolves far more tharsimply declaringa policy of 'bottomup' decision
making, reorganisingthe administrative structures, and establishing local planning
proceduresCo mment i ng about Sudands experience, h e
well-developed public and private institutiomeeeded tocomplementand bolster the
managerial capacityf LG andthe fralties in organisational linkageandinteraction between
central and local administrations. The functiarssially performed by private enterprises
nonsocialist countries arthe responsibilitiesof parastatal organisations the Sudan,and

with few exceptions theyrepoorly managed (Rondinelli, 1981).

In summary, the driving motive for most African countries to adopt decentralisation was to
address soc#political and economic problems. The different experiences however show that,
although the polig may have been structured differently, there appears to be similar
characteristics such as the tendency for decentralisation to take a moestateform,
resource scarcity, weak formal institutions and lack of adequate human resources. Apparently,
the presumed total transformation of LG thought to result with decentralisation is far from

reality.
Local Government and Decentralisation in Uganda

In Uganda, decentralisation is synonymous with LG. Decentralisingrésbilted in its
reconfiguration such that newmstitutions of governance, procedures and practices were
created. On the other handgevolution shifted responsibility for policy decisions and

implementation from the centre to LG. AccordiegLubanga, (198) this has been the major
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contribution of decentralisation in Ugandaibanga perceives it ase of the most ambitious
public sector reforms undertaken by Uganda since its independence in 1962. Ndegwa (2012)
considers it one of the most far reaching Lé@&mes in the developing world, while others see

it as havingset the stage for community participation (Nkalubo, 2007). Much of the recent
literature on decentrahtion of decision making suggedhat significantbenefits accrue

when decision making isrbught closer to those most affected by decisidie Ugandan
experience however, shows thiaterference from government has become the norm (Okidi &
Guloba, 2006)Its influence upon policy decisions is increasing and in some areas, already
substantialcf. Okidi and Guloba 2006; Lambright 2011). Over the recent past, government
has issued a number of regulations and directives on how policies should be aligned with
national programmes. Furthermore, it insists that LG align their development programmes
with national development programmes. As this study found out, there is growing conviction

t hat LG are only, but def aul t i mpl ementers

cases their discretion on policy decisions is limited.

Ugandads L Gndihgfpm godernment ahduoperate in a poor performing economy
which makes it difficult for them to raise local revenue. As a result they suffer from heavy
government interference. Decentralisation proposes tlawnwardly accountable or
representative lat actors with significant discretionangower constitute the necessary
infrastructure foreffective decentradation (Ribot, 2004:1) But the heavy interference from
government undermines this function. In addition, local populations themselves do not
understand the system. It is only understoodttyse in active leadershigositions Perhaps

this explains whysome scholars argue that it was an attempt to revamp the tinted history of
the country including correcting the image of the NRM government whachecto power
using the gun (Wetaaka Wadala, 200DBgspite the several achievements that the policy
ushered in, it is based on a complex set of institutional arrangements which must work in
harmony for it to achieve its stated objectives (Nakanyike, 200Ti3ere has been an
increase in central control of local finance,vatisation and commodification of public
services, loss of LG autonomy, and the expansion ofealected state agencie$he
introduction of multiparty politics rendered the system muoreblematic in relation to its

institutions, systems, procedures and above all policy decisions.

Compared to LG during the colonial and pwmetependence era before the NRM came to

power, LG generally implemented government policies. Devolution howergrowered the

current LG to make policy decisions. The challenge however is that, the process has also
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become a more multifaceted affair since there are many actors involved. The council as the
decision making body is often overridden by cunning actors wften engage in
constellations to devise strategies to ensure a The. implication is thametapolicies or
constitutional choices are concluded and sustained in the presence of thpubiwcrealm

The academic gap presented here is that despitey m#cisions being an area that affects
peoplebs daily Iives, scholars on decentral.
its performance especially in relation to service delivery and poverty eradication. There is
barely any publication thatoncerns itself with the dynamics of public policy decisions. This
study aims to fild/l this gap by exploring t
decentralised LG arena. Data filling up this gap is analysed using ACI approach because of its
focus on the strategies that actors use in order to achieve theiBgbasa mes r e al a

pl ayé. The next section therefore elaborates
2.3. Actor -centered Institutionalism

Actorrcent ered I nstitutionalism pr omeeaeatkso ber om t
explained as the outcome of interactions among intentional &ctodsvidual, collective, or

corporate actors, thatdsbut that these interactions are structured, and the outcomes are
shaped by the characteristics of the institutional rsejtis i n whi cscharphey oc
1997:1) Institutional setting refers to the most important influences on those factors that drive
their explanations namely; actors with their orientations and capabilities, actor constellations
and modes of interaction (Scharpf, 1997: 39). ACI further explaims given specific social

problems somepublic policiessucceed and/ a@merge as solutionshile others fail anavhy

collective characters produce differaesponses tgeeminglysimilar problems|t seeks to

explain these phenomena by examining howitutsonal arrangements structure interactions

that in turn shappolicy making across jurisdictionBelow is a graphic representation of how

actors interact.
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Figure 2: The Domain of Actor Interaction
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The graphiaepresentation of the domain of actor interaction illustrates that policy decisions

are a result of how actors define a problem, their interests, orientations and capabilities and

their interactions in a given policy environment and the institutionahget8charpf argues

that, it is wrong to assume that actors will merely follow cultural norms or institutional rules,

thaté pol i cy

S

produced b

y

human

actors

who

the compulsion of external factors. Instepdblic policies are the outcomes under external

constraintd of intentional action (Scharpf, 1997: 19). Institutions influence the behaviour of

actors, but do not determine it. Therefore to judge policy effectiveness requires not only

information about itsempirical consequencebut also normative assumptions about what

should be considered a problem and what would constitute a good solution.

2.3.1.

Institutions in Actor -centered Institutionalism

Institutions are systems of rules that structure the course iohadhat a set of actors may

choose (Scharpf, 1997:3®). They include formal legal rules and norms that actors generally

respect and whose violation will be sanctioned by loss of respect, reputation, social

disapproval and withdrawal of cooperation aedards, or even ostracism. Institutions are the

outcome of particular constellations of actors and their interactions and they define what

actors can do, their perceptions and preferences, and what they will want to do. Institutions
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are not simply the gen result of a previous evolutionary development, but can be
intentionally created and changed through the actions of specific actors. That means including
daily routines in the definition of institutions, lives little room for individual actors to
manoeuve (Mayntz & Scharpf, 1995: 486). Mayntz and Scharpf argue that it makes more
sense to start with institutional explanations and only when there are clear indications that
institutionally shaped perceptions and preferences will not provide satisfaxfggnations,
should we look for empirical information on more idiosyncratic, actmtered factors
(Mayntz and Scharpf, 1995: 66; Scharpf, 1997: 42). Since institutions are created by human
action (either through evolutionary processes of mutual adaptatipurposive design), there

iS no reason to assume convergence towards one best sbliftibiat should exist at all.

Once institutions have been installed, and actors have come to rely on their coordinating
function, institutional change will be costigcharpf argues that this makes institutions hard to
reform or abolish even if the circumstances that brought them about and originally justified

them, no longer exist (Scharpf, 1997: 41).

Institutions have explanatory value because sanctioned rulegeice the range of potential
behaviour by specifying required, prohibited, or permitted actions (Ostrom, Gardner and
Walker, 1994:38). In other words, institutions that disperse power allow more points of access
(veto points) for informal groups to blocpolicy because of the positive and negative
incentives attached to the use of institutionalised rules which merely increases or decreases
the payoffs associated with the use of particular strategies. Institutions not only facilitate and
constrain a rangef choices, but they also define how the outcomes achieved through such
choices will be evaluated by the actors involved and they will thus determine the preferences
of these actors with regard to the feasible options. Institutionalised responsibiiies a
influence perceptions (Scharpf, 1997:39). Rules and systems of rules in any historically given
society not only regulate and organise social behaviour, but make it understandable and in a
limited conditional sense predictable for those sharing in rkihewledge (Burns,
Baumgartner and Deville, 1985: 256). The fact that institutions determine the choices of
actors, the sequence of moves, as well as the information they control implies that different
institutional structures will produce different stragsgof the actors, and different outcomes

of their interactions. Institutions have an influence on the perceptions, preferences, and
capabilities of individual and composite actors and on their modes of interaction. Institutional

structure influences actbehaviour, but does not determine it (Scharpf, 1997: 38).
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2.3.2. ACI perspective of Actors

Actors are players or agents in the poliogking process. They are characterised by their
orientations (perceptions and preferences) and by their capabilities. @egsabik all action
resources that allow an actor to influence an outcome in certain respects and to a certain
degree. These could be personal properties like, physical strength, intelligence, or human and
social capital (Scharpf, 1997:43). Viewed thewadly, capabilities are highly contingent
while, actorpreferencesan be individual or organisational (seiferest on the one hand, and
internalised normative obligations and aspirations). In addition capabilities are critical to any
explanation of paty outcomes in that in the absence of action resources, even the most
enlightened perceptions and preferences will fail to make a practical difference (Scharpf
1997: 51) . Actorso identities and interests
Principally actors constitute the key element in the institutional setting. They can take the
form of corporate or individuals and depend on socially constructed rules to orient their
actions in otherwise chaotic social environments. ,Th@vever necessi@s$ considerable
knowledge of these rules among actors. Actors with different responsibilities will often focus
attention on different phenomena, and may have different views on the causes of the same
phenomena. 0600nce we kno wteractior, we knewt a goadtdeab n a |
about the actors involved, about their opti
(Scharpf, 1997: 3940). A further classification of actors features composite (collective and
corporate) that are institutionallyoustituted because they were created according to pre
existing rules (such as schools according to education laws) and they depend on rules for their
continuing existence and operation (for example the state education budget). Composite
actors only existd the extent that the individuals within them are able to coordinate their
choices within a common frame of reference that is constituted by institutional rules. Such
rules define the membership of composite actors, material and legal action resources they
draw upon, the purposes they are to serve and the values they are to consider; dfiey are
particular interest within AC(Mayntz & Scharpf, 1995: 48; Scharpf, 1997: 39). Collective
actors are highly dependent on and guided by the preferences ofntbmibers, while
corporate actors have a high degree of independence from the ultimate beneficiaries of their
actions, and their activities are carried out by staff members whose own private preferences
are supposed to be neutfpg:54) Collective actors may be further differentiated by two
dimensions. The first is the degree to which critical action resources are either controlled

individually by the members or have been collectivised and are controlled at the level of the
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collective a&tor. The second dimension refers to the action orientation. Unlike individual or
corporate actors, collective actors are not autonomous in their choices, but depend on the
preferences of their members. But ttoéhee mem
separate goals of these members or refer to purposes that can only be defined at the level of
the collective (Scharpf, 1997: 816 ) . Corporate adbwné argahniypa
under the control of an owner or hierarchical leadershipesgmting the owners or
beneficiaries. Even i f they have Omember so i
in defining the corporate actorso6 course of
power to select and replace the lead8tgtegic choices are disengaged from the preferences

of membership, and corporate actors may thus achieve identities, purposes and capabilities
that are autonomous from the interests and preferences of the populations they affect and are
supposed to servelhere are no sharp dividing lines separating the analytically defined
categories of actors. But the distinctions are useful in alerting us to the fact that the degree and
method of integration of composite actors varies widely, and that it is necessdentify the

conditions that may justify the simplified assumption that a plurality of individuals could, for
certain purposes, be treated as composite actors (Scharpf, 1998). 56herefore, the

previous typology of actors is not comprehensive, insese that there are solutions that
separately institutionalise structures of collective and corporate actors and combine these to
serve complementary purposes. The prime example is the democratic state, which uses the
associative structure of generalaiens, party competition, and parliamentary responsibility

of ministers to control the power of bureaucratic machinery, which is largely immunised
against immediate interventions from political processes in itg@dgy operations (Scharpf,

1997: 57). A that level, state departments largely operate as -@ldemm organisation and

resemble a corporate actor, with the minister or secretary heading the department as its
6owner 6. At the same time, however, .Inthei s min
case of this study, both organisations and individuals or groups are treated as actors. On the
part of organisations, these may include LG establishments and/ or state institutions-and non
state establishments like traditional and religious attihs. Individuals or groups are drawn

from these two categories.

2.3.3. Actor Constellations and modes of interaction

Fritz Scharpf uses actor constellation as a link between substantive policy analysis and
interactionoriented policy research. Actor constibn involves players, their strategic

options, outcomes associated with strategy combinations and the preferences of the players
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over these outcomes. Although individual actors cannot make or determine policy outcomes,
they are capable of having intemi® hence the capacity to act at higher levels must be
produced by internal interactions (Scharpf, 1994762 Interaction orientation policy
suggests that, in real world interactions, actors care very much positively or negatively about
the payoffs that thers will receive. In the context of local governance, imposing regulations
or negative incentives, public policy is used as an intervening strategy to ensure positive
outcomes. In addition to imposing substantive prohibitions, institutional rules dlre tiee
constellations of actors that may participate in the adoption and implementation of policy
responses as well as their permissible modes of interaction which could be classified as
mutual adjustment, negotiated agreement, voting or hierarchicadtidin. Together, these
rules determine the most basic and pehielevant characteristic of the institutional setting,
namely the number of formal veto positions. In extreme simplification, one may thus speak of
singleactor constellations in which alllevant policy choices are potentially determined by

the preferences and perceptions prevailing in a unified action center, or of rradtipie
constellations in which effective policy depends on the choices of several independent actors
that may be actingrom separate and potentially conflicting preferences and perceptions.
Here, policy can be blocked at multiple veto positions, and effective action will depend on
negotated agreement. The theoretical expectation is that, everything else being equal, the
adoption of policy changes will be more difficult in multigdetor than in singlactor

constellations.

However this is not practical in cases where hierarchical afiibe is an institutionally
available mode of interaction. Institutional rules will affect policy responses not only by
restricting options and by constituting actor constellations and regulating their modes of
interaction, but also by structuring the émtives of the participating actors. In raticabice
institutionalism, these incentives are defined by reference to thantakst of the corporate

and collective actors involved in the policy prodedi&e governments, political parties,
central bang, labour unions, their sulmits or the individuals acting for them (Mansbridge,
1995). Mansbridge adds that in singletor systems, the incentives that have the most direct
effect on policy choices are constituted by the mechanisms of political adoiityntdn
addition to multiactor systems, accountability is weakened, and policy outcomes are more
affected by incentives favouring cooperation or conflict among the-aetws. The
relationship between the orientations and capabilities of policy aatmisthe underlying

societal interests is a complex one. In referenda and in all other forms of direct democracy,
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citizens may directly participate in policy processes, but in all other contexts the individuals
affected depend on complex structures of rede intermediation to have their preferences
considered in policy interactions (Scharpf, 1997:71). Likewise, some institutions create
arenas in which various actors could interact, as well as occasions or reasons to do so (Mayntz
& Scharpf, 1995: 48). Wdre institutions ascribe tasks to actors, and put actors into a
particular constellation with one another, one can also speak of social differentiation (Mayntz,
1988). Second, as rules also-cdefine interests and values, they will {cdetermine how
outcomes will be evaluated by the actors involved, thus,) @etermine the preferences of
these actors.

The idea of constellations suggests that actors play the cooperative game and employ different
modes of interaction through which strategies are t&deda a particular type of interaction.

ACI prominently features composite actractors with the capacity for strategic actiothe

basis of accurate perception and adequate informptimressing capacity, ability to respond

to the risks and opportures inherent in a given actor constellation by selecting those
strategies that wil/ maxi mi ze its interests.
the degree of interaction varies greatly among the different types of composite actors
(Scharpf,1997:54). In the cognitive dimensions, composite actors depend on interpersonal
information processing and communication. Strategic capacity increases as the worldviews
and causal theories of relevant subgroups converge on common interpretations e&f a giv
situation and of the options and constraints inherent in it. In the evaluative dimension, the
capacity for strategic action presupposes the integration of preferences. In general terms, this
implies a capacity to accept some losses in order to obt@jerlaverall gains (or to avoid

larger overall losses). The capacity for strategic action thus depends, on the one hand, on the
pre-existing convergence or divergence of relevant perceptions and preferences among the
members of the composite actor, andtt@nother hand, on the capacity for conflict resolution
within the collective unit. Empirically, we are likely to find composite actors that are by and
large capable of strategic action in those areas in which they are routinely engaged.
Differences in sttegic capacity will primarily show up when existing collective actors are
confronted with novel problem situations that cannot be handled successfully within the
existing repertoire of strategies (Scharpf, 1997588 Composite actors build the contéxt

action for these individuals, in the same way as the institutional environment builds the
cont ext for the organisationds actions. Thi

phenomenon must be analysed from two perspeétifiesn the outside as @omposite actor
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and from the inside as an institutional structure within which individual actors interact to
produce the actions ascribed to the composite actor. In particular composite actors are
operating within institutional settings in which they ameich less free in their actions than
autonomous individuals might be. As a consequence, these actors are likely to find themselves
in relatively stable 6édactor constellationso
concepts (Scharpf, 1997: 12)

Whereas it is agreeable that this approach is well suited for policy analys&ouisl also be
notedthat it has some shortfalls. The two lengthy case studies in the appendix on which
Scharpf bases his analysis are drawn from western countriee bee can argue that the
approach is basically set and/ or is more applicable in developed countries where formal
institutions are not only functional, but also command legitimacy. This approach may be
difficult to apply in countries like Uganda where rfaal institutions are not fully deveped

and functional, such that people mostly rely on informal ri\¥kereas people in both
developed and developing countries rely on informal institutions to facilitate transactions, in
Uganda and perhaps in other depéng countries, informal institutions are relatively more
important. Moreover, poor people in these countries are ofteariied by the limited formal

institutions available. In such instances, informal institutions substitute for formal institutions.

Another shortfall is wherScharpf argues that institutions influence, but do not determine
behaviour and that it idifficult to change institutionsThis however is not exactly true in the

case of Uganda. Evidence from this study shows that, actors aeiae of the state of
institutions and also their position within institutions, may choose to behave in a manner that
pleases them, and interpret the law in a way that serves their interests, as a result of which one
can argue that institutions determiaec t or s 6 b e h a v actwns may Ehoosé toe r mo r
ignore them and only refer to them when it serves their interests. In the context of LG, where
the system empowers councils to makeldws and ordinances as well as policy decisions,
these may be struged to capture the interests of those in charge. In the discourses on
democracy, it is suggested that when formal institutions fail to guarantee the order for which
they were created, informal institutions take over to shape the actual behaviour of actors
against the behavioural norms of formal institutions creating 'new' or 'different’ order patterns
(Lauth, 2000). In other words, institutions do not necessarily constrain choices that actors are

able to make.
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The findings of this study show that thereaigjap between ACI approach and the practical
experience at least for the case of Uganda. This gap presents itself in some three prepositions
suggested by the approach namely; (i) institutions do not determine the behaviour of actors,
(i) Institutional chage is costly, (iii) institutions are hard to change. In the case of Uganda,

all these prepositions are possible for instance findings suggest that actually institutions
determine actors6é behaviour. The argument
institutions are hard to change does not surface. In Uganda there have been several changes in
legal instruments such as the LGA and the constitution in form of amendments, but as shall be

demonstrated, there is minimal change in institutional practices.

To explain the economic motivation, a gap presented in ACI, reference is made to some
aspects of rational choice theory which suggests that actors are wholly motivated by economic
selfinterest (Browning, Halcli and Webster, 2000). For instance ACI| assatiess to
perceive the economic environment in the same way as the researcher; to have complete
information on the situation they face; and to have computational capacities good enough to
select the course of action that will maximise their-geHrest. Again, the Ugandan case
provides different results. It shows that indeed, most often policy decisions are determined by
economic values that may accrue to their benefit. That is why actors will apply all the
Lasswellian values such as power, respect,itoget and affection and instruments for
political influence to achieve their interests (Lasswell and Kaplan, 1950). This qualifies
actors, at least in the Ugandan context, as rational in the sense that they attempt to maximise
their own seHinterest (in €rms of payoffs). Moreover periodic elections and the nature of
process whereby politicians invest so much money to win an election subjects policy actors to

focus on monetary gains.

ACI further argues that in policy issues, no single actor has an absolutmand to make the

final decision, hence actors engage in constellations. This argument is rather too general and
assumes that all institutional settings contain strong and functional mechanisms for checks
and balances which is not the case. In Ugatita,creation of power centres within LG
heavily empowered some actors such that they can make final policy decisions without
necessarily involving other actors or paying attention to legal provisions. In the coming

chapters, this argument will be madeatle

Despite these shortfallfiree aspects explain why this approach is used in this study. From

the methodological viewpoint it draws on individualism when regarding policy outputs
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primarily as the O6outcome of t hharpfil997:9.r act i
Policies and institutions in general do not mechanically come into place nor reproduce. The
suggestion that o6actors make policiesd6é denot
as a causal factor to poliegaking and an analyticalo€us on actors as objects of
investigation. Secondly, ACI proposes a move from the reductionist perception of actors as
selfinterested utilitymaximisers and seek to lend anrichedtheoretical and analytical
corporeity to actors. This does not only méaa consideration of both material and cognitive
dimensions of agency. It also entails that we separate distinct dimensions of &nalysis
preferences and strategic interaction as well as to have deeper regard for the internal
complexity of actors, especigll collective actors. Thirdly, ACI contends that our
understanding of political phenomena would be severely crippled if we do not recognise that
6real &6 actors and their interacti @&broady e emb
intended as both faral rules and social norms that condition their-pelfception of reality,

structure their interaction, and hence shape policy outputs. In short, it is actors that make
institutions, but to a certain extent institutions also make actors. In this casées AQkeful

approach to the study of public policy. In particular, it conveys scholarly attention on the
salience of actors and their interaction as more proximate explanatory factors to policy
outputs than institutions. I8 ananalytical approach thatasts attention on the behavior of,

and interaction patterns between actors as proper causal factors in order to explain policy

making and institutional development processes.

Thereforeadoption of an actecentered approach in this study facilitatesuaderstanding of

the role played by the different actors 1in
enables the researcher to maintain a <cl ear
dynamics and institutional factors when explaining @pldecisions. Much as institutions
(formal rules and social norms) certainly 1in
interaction, and therefore condition policy outputs, it is simply actors that make policies. In

this way choosing ACI encwages the researcher to cast deeper theoretical and empirical
attention on acterelated factors as possible explanatory variables in their own right to

political phenomena, to be treated distinctly from the effects that institutions exert on them.

In general the following prepositions from ACI will be taken as a point of departure because

they resonate with this study hence can be applied to explain my findings. They include the

argument that (i) institutions influence the behaviour of actors, (iiyactidentations playing

a major role in enabling actors influence policy decisions, (iii) institutional arrangements
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structuring actor interaction and that (iv) institutions can be intentionally created and changed

through actions of specific actors.

In summary, this chapter has presented a review of the decentralisation discourse drawing
highlights from African countries including Uganda. The discussion shows that the policy as
adopted by different countries has been plagued by numerous challenges)dsitsanilar

in nature. These include dominance of central governments, resource scarcity and weak
institutions among others. In the context of decision making, the chapter shows that there are
barely any studies dealing with the dynamics of public palegisions in decentralised LG.

The second part of the chapter has provided an extensive summary d@isCdpproach was
particularly chosen because it facilitates understanding of political maneuvering and
underlying dynamics of complex policy consid&as that involve many actorBringing the

two together, it has shown how in the context of LG, public policy decisions revolve around
actor and institutional interactiof.o match this approach, corresponding research methods

were chosen as elaboratedie next chapter.
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CHAPTER THREE: METHODOLOGY
3.0.The Research Approach

This is a case study angualitative in nature. Qualitative studies deal with exploring issues,
understanding phenomena and finding answers to unanswered questiornmovhilieg a lot

more descriptive detail in reporting their empirical findings. Denzin and Lincon (2005)
explicitly define qualitative research as one which attempts to make senseinterpret
phenomena in terms of the meanings people bring to themeXpianatory concern of the
approach rhymes with the purpose of this study which is to explore and explain the politics of
public policy decisions in LG in Uganda. Qualitative research is often driven by the need to
examine complex phenomena and to defeedity within its natural setting. This argument is
confirmed by the works of Creswell (2007) who views it as a process of inquiry which
attempts to understand a social or human problem based on building a complex holistic
picture, formed with words, repiing detailed views of information and conducted in natural
setting. According to Bryman (2012: 402) qualitative research tends to view social life in
terms of processes thus providing the basis to explain events and trends such as policy
decisions as theunfold. This argument has a direct connection with the direction of this

studyd an examination of the dynamics of public policy decisions.

In choosing this approach, special thought was given to the method of data collection and
analysis. Bryman (2012) peeives qualitative research as an approach constructed around the
use of more words than quantification. Knowing that the study predominantly explores actor
interaction, it ruled out the possibility of statistical data collection methods. Morexff@ts

to find documented quantified data palicy decisiors were futile Interaction and decision
making process can be described as part of human behaviour. Qualitative approaches often
seek to understand human behaviour by developing a complete narradomgptien of
behaviour. By examining the manner in which actors and institutions interact within their
natural setting, the study situated itself to gain a proper understanding of their behaviour
reflecting on the context thus drawing a complete pictunegtof actors behave the way they

do and how things are done. Accordingly, this facilitates the study of the different units of
analysis (actors as individuals, institutions or organisations). It states that, to be meaningful,
inquiry must be holistic and atextual. Moreover, @alitative research facilitates
investigation that enables the researcher to understand some larger reality by isolating and

measuring components of the reality with regard to their contextual setting. The presumption
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of this approaclis that human understanding and interpretation define reality, while complex
reality can be understood only as an amalgam and not simply as a sum of its parts. The
approach strives to understand the subject under investigation and is oriented towards
discovery using subjective data from which meaning is extracted and results are interpreted in
context. In the framework of LG it is impossible to explain public policy decisions without
understanding factors surrounding in other words the importance of whatharpf (1997)

calls the institutional setting.

In terms of inquiry, qualitative approach is associated with epistemalbgge goal is to

learn about agiven culture from the perspective of its members. Drawn by what Bryman
(2012:399) r iegf tlerough the eyesao$ thedpeaple being studied, the study
assumes amductive reasoning which begins with specific observations in order to draw a
more generalised conclusion based on accumulated evidence. This form of reasoning is
paticularly conveniat when analyisg data collected using qualitative methods such as face

to face interviews, focus group discussions and participatory observation because the
researcher draws the evidence from one case and compares it to another, in search of patterns,
while forming a theory to explain what is seen. Moreover since not all local governments
were examined, inductive reasoning was necessary to explain the results because it facilitates

probable but cogent conclusionget at the same time these conclusiomslEreliable.

3.1.Research design

The study is mainly exploratory in nature. Robert A. Stebbins (2001) states, that exploratory
research is best fitted for research in social science when one is looking at phenomena
broadly. Exploratory research designables the researcher to engage the reader through the
study in an easjo-read styleln this regard, the study combines elements of esestional
designs and case studies. By so doing, the researcher can carry esiirsetmied interviews

while beaing in mind the institutional setting and characteristics of the contexts under
investigation. This would later serve as a guide in data analysis and drawing of conclusions
which also bear a reflection on such factors. Although often associated withtajixanti
studies, crossection designs mostly enable the researcher to examine more thaonted

at a time. Since this study aimed to draw conclusions from more than one distaict
government in Ugandahis design was found to be more befittingeTuse of more districts

was aimed at establishing variation. Bryman (2012: 59) observes that variation can be

encountered in all variables under investigation. This facilitates finer distinctions between
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cases and provides a guide for the sampling proeedliris however important to note that
unlike in classical crossectional designs where a single case is studied at a time, all the
sampled contexts, participantnd other qualitative varialsevere examined within the same
period. By so doing, the searcher was able to establish patterns of association without time
ordering of the variables. Drawing of the decision making process was further facilitated by
inductive reasoning which is a result of the qualitative oriented strategies. To cover for the
problem of external validity (reliability, validity & generalisability) often associated with
gualitative studies, a number of sestiuctured interviews were conducted in addition to the
use of other data collection techniques. Interview questions wefisplly designed to
capture the subject of study and to answer the research questions. Moreover the
conversational nature in which some of the interviews were conducted as well as casual data

collection methods made the study more naturally valid thdgibg the validity gap.

Importantly, the study focused on the influence of actor interactions drawn from the
institutional setting and on decision making processes. The idea of influence as observed by
Bryman (2012:63) suggests a presence of a causaioreship. Though the study did not
intend to examine the causéfect relation as a social science situated study, relationships
often present themselves in the process. Bec#usestudy isdealing with an abstract
concepd politics of public policy deisions, it is difficult to establish the process of
evaluation in terms of reliability, validity and replicability. Adopting the qualitative approach
facilitated the filling up of this gap in that it provides for confirmability, dependability,
credibility and transferability. Confirmability implies that accuracy and unbiased tendencies
can be confirmed by other®ependability implies that the same results are expectduk if

study was replicated while credibility entails a reasonable accuracy of idatmndificand
description of the subject of the study. On the other hand, this gap is covered by applying the
Lincoln and Gubaos assessment criteria w h
trustworthiness and authenticity (Guba and Lingdlf94). The idea of aistworthiness is
captured within credibility, transferability, dependability and confirmability (Bryman, 2012:
3904). Trustworthiness was assumed during the selection of respondents that is, the
researcher anticipated that the sample would respond tmt#rgiews to the best of their
honesty. In terms of transferability, the findings can be generalised to other settings and
participants. This point was proved from the fact that although participants were taken from

different districts/ regions, those thadd similar positions expresseaimilar perceptions and

® Participants refer to interviewees/ respondents who participated in this study
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opinions on the subject matter of the study. The districts sampled have similar characteristics
with most districts in Uganda especially the newly created ones. In all the contexts and

participantssampled, there is a consistent interface of actors and institutions.

The study is situated in Uganda and covers four districts of Kabarole, Mukono Wakiso and
Pallisa. The districts are located in west, central and eastern parts of the country, an attemp
was made to geographically cover the entire country. The four districts present different
economic, political and social features nmakit an interesting mixThe main period of
examination is the NRM era (1986 date). Using ACI, the study examinesahactor and
institutional interaction influences decision making process on matters of public policy. This
serves to show how exactly decisions are made at different levels of government. At this
point, it is important to emphasise that the study is abgaamics of public policy decisions.

However to explore this, the researcher chose to examine the decision making processes.

3.2.Sampling

Guided by the main research question, four districts were sampled using a combination of
three sampling techniqu&gsypical, critical and criterion. The choice of typical case was used
because it exemplifies a dimension of interest while the critical case permits a logical
inference about the phenomena of intérefeir example a case might be chosen precisely
because it i@nticipated that it might allow a theory to be tested. Criteriommajorly used
because it allows the researcher to sample all units (cases or individual) that meet a particular
criterion of importance and are information rich (Bryman 2012: 4B9)posive sampling
facilitated access to the target population.

Sampling of respondents

Three categories of respondents were sampled. They included politicians, administrative
personnel and academicians. Participants were chosen based on their role and status in
political arena. They werdrawn from within and outsidgovernment. Respondents from
government included administrative personnel and politicians. For both categories
respondents were chosen from three levels namely national, district arwbunil. At
national level, policy makedsMPs, were drawn while district and sabunty councillors
catered for LG. MPs were particularly chosen depending on their role for instance if they
were part of the LG committee, or represented a county in a sampledtdistrall areas,

actors holding the same office were interviewed to draw behavioural characteristics as
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perceived from a particular context. This facilitated drawing of similarities and differences
among the respondents within and between areas. Anaatevel, administrative personnel
were drawn from the Ministry of Local Government (MoLG). For the LG, respondents
included civil servants CAOs, deputy CAOs and Sub county chiefs now known &S S
from all the sampled districts. Academicians were dravgethan their expertise on LG and/

or decentralisation.

Two field researches were conducted the first s in2012 lasting two month (July to
September), and the second took place in December 2013 lasting three Wweelsknown

to the researcher thahis timing was ideal in terms of political activity. It is after the reading

of the national budgeandthere are no seasonal holidays round the corner. Basically it is a

time when one can expect most Ugandans to be available and full at work. Sodirttieg

field study was also given serious consideration. This choice serves to minimise the gap that
coul d affect I nterpretation of peopl eds be
conducted during the first field trip were mainly extensive in mratvhile second interviews

were more intensivand amed to fill the missing information.

Given theapproachuseda total of 93 people were interviewed. This included 53 individual
interviews and six group discussions ofl® participants. Warren (2002:98uggests that
gualitativesteady based interviews requaeninimum number of twenty to thirty. Gerson and
Horowitz (2002:223) however, suggest that fewer than 60 cannot support convincing
conclusions and more that 150 produce too much maténeed tese as indicatorand

settled for the above number as it lies within average. Participants covered all the categories
stated above (see also list of respondents in the appendix). The challenge was that each time |
thought the responses were becomsaduraed | came across a new idea with the next
interview such that | believed something new would come up in the next and indeed although

not always, it did.
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Sampling of Contexts

Figure3: Map of Uganda showing District Loc&overnments and sample sites

Local Governments in Uganda:

24-Kabaroles—

As shown in the map, four districts were sampled. Each district has a different dimension in
terms of economic activity, level of development, geographical location and political
affiliation. By political affiliation I meansubscribing to aspecific political party. Some
districts are dominated by the ruling NRM partyhers by the opposition whilethers are

mixed The selection was further guided by a reflection of political trends in the region such
as election practicdsoth in the past and current. Similarly two of the contexts are municipal
council districts and two are town council districts. Two are urban located while the other two
are rural districts. Three districts are traditionally kingdom oriented while cméraglitional
segementary. Nevertheless, each case is exemplifying in its own, besides | wanted my

contexts to cut across the country.

Pallisa: the main reason for choosing Pallisa is that it is my home district hence it provides an
easy entry into undstanding the system. More so because | speak all the three languages
spoken (English, Ateso & Lugwere) thetbus communication was not of any problem. It

was my conviction that starting with a home town would pave a clear picture of the process
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such that | can easily penetrate other districts with an understanding of how things work. The
second reason for choosing Pallisa is that following the electoral trends, it exhibits a mixture
of both the ruling party and opposition parties. Thirdly, astigaree districts have been
curved from it. On this note, it is my conviction that the findings here represent the situation
in other districts given the fact that they still possess similar characteristics and most of the
social services are found in itporeover actors in these new districts were formally in the

mother district. In addition the district is ethnically and religiously heterogeneous.

Kabarole: Just like Pallisa, Kabarole has mothered about three other districts thus the same
reasons applyBut unlike Pallisa, it is a purely NRM strong hold as per the election results. In
fact as proved during my intction with the council, there waonly one opposition
councillor and one independent with NRM leaning. Being a monarchical district thare is
tendency towards strong cultural heritage which makes it an interesting case. In the historical
background, | observe that geographical location does shape social developments in Uganda.
Kabarole being located in south west enjoys considerably stramgpeaic growth compared

to Pallisa though both are rural LG. Unlike Pallisa and the other two districts, Kabarole has

mainly one ethic group and all the people spehle saméanguage (Lutm).

Mukono and Wakise:both districts are urban local governnmeand border the capital city
which is also the nationds commerci al hub.
location renders the two a habitat for dynamic ethnic groups thus both have religious, ethnic
and cultural diversity. But this does rrender its monarchicalehitage weak. In fact Buganda
is the strongest and biggest kingdom in the couaty itsinfluence on political matters is
equally much felt. Both districts are where the ruling party does not command much support
deducing from theprevious electoral trends. In addition, it is here were decentralisation is
much opposed in favour of federalism. And like the other two districts, these two have been
reduced by the creation of new districts being curved out. Conducting research ithamore
one setting is helpful in identifying the significance of context and the ways inrhwhic
influences behaviour anglays of thinking. In the context of this study, it is interesting to find
out what factors influence public policy decisions in eaaeimple areaAlthough context
sample attempts to provide a geographical balance, no district from northern Uganda was
sampled. This is because the region is still undergoing post conflict rehabilgaiidrosts
several rehabilitation programmes like Nwtn Uganda Rehabilitation Programme (NURP)
and Northern Uganda Social Action Fund (NUSAF) among others. The implementation of
these programmes is conducteddmgh governmenand LG. At the same time it involves yet
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another set of actomuch as NGOs analvil society,which may imply a different form a of
decision making. Due to the different status and/ or operational procedures of LG in the

region | deemed it fair not to include it among the sample.

3.2.1. Data collection techniques

Qualitative research pas way for indepth operended interviews, direct observation, and
analysis of written documents (Patton, 2002). Interviewing gives the researcher an
opportunity for face to face contact with respondents while direct observation [wrohele
researchea dhance to intermingle with the target group through interpersonal interactions.
Given the empirical and qualitative nature of the study all these methods were amiied

interviewing was largely usdakcause it provides for flexibility (Bryman, 2012: 469)

Interviews: With the help of an interview guide, sestructured interviews, wdepth in

nature, were conducted. Interviews paved the way for me to get the information | wanted
without limiting myself with predetermined answers. The interview guidensisted of

about 12 questions aimed to answer the main research quéesti@iso designed to capture

the topics | was interested in. The first question was more general such that though it acted
as an opener, it covered most of the questions at harwt (Qis was done, it was then easy

to carry on with follow up and probing questions. This gave me the ability to ask questions
that were not originally included in the guide. The same set of questenesagked for all
respondents save for the fact tloatestion framing, wording and order would be differed
depending on the respondénpolitical or administrative personnel. This is particularly
necessary in understanding meaning that people associate to events, and social interactions
around them.Theresar cher 6s | ong ti me experience as a
to respondents above all provided the basis for understantlithg LG arena and political

set up of the country. Prior to the field research, telephone interviews had been conducted.
These served as openers and further guided the study on the development of the detailed
guide. The questions were designed to capture the nine types of questions suggested by
Bryman (2012:47-8) namely introductory, follow up, probing, specific, directlandirect,
structuring, silence and interpreting questions. This was done very carefully and was very
important in ensuring that the study gains detailed information on the subjects of the study.
Bryman notes that qualitative researchers are often it¢er@s detailed accounts of what

goes on in the setting being investigated thus application of such interview questions helped

the study fulfil its need fordetail. This was also important because of the inductive
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reasoning adopted, because thenresearch was able¢ome up withreliable conclusions

Detail is necessary and significant because it allows the researcher to provide an account of
the context within which peoplebs behaviour
they make.Some interviews were conducted in a more conversational manner which
provided much detail that helped in contextual understanding of social behaviour that is,

values and other norms including other elements that must be understood in context.

Both face tdace and telephone interviews were digitally augiocorded and later transcribed.
Audio-recording was particularly helpful in that listening to the interviews thereafter
facilitated development of further areas of interest as well as redegigterview questions.

The interviews were mainly conducted in English, but also in the local language in
circumstances where the respondent was not comfortable with English. However it is also
important to note that interviews took two different fodfermal and ifiormal. By formal |

mean interviews that were recorded with the full consent of the participant. The informal
interviews included all the casual conversation that the interviewer shared with the
respondent. Often times, after the recorder was switchedresibondents started another
conversation in which tlyerevealed more interesting thingsut which they did not want to

be recordedSuch information is usenh the empirical chapter§ut isnot referenced in the

data analysis since the respondents didvant to be known on these particular cases.

Participatory Observatiorthis was mainly done in form of attending council meetings and

following up councillors and civil servants during their free time activities. This enabled me
to submerge myself ithe social setting with a fairly general research focus in mind and
gradually develop a narrow emphasis by making as many observations of that setting as
possible. Attending council meetings and budget conferences enabled me gain a broader
understanding ofhe nature of interaction, debating processes and consequently witness how
public policy decisions are made. In case of participating in leisure activities, field notes were
immediately documented as soon as | returned home to minimise the possiliditgetting

since the recorder was not used during such times. By so doing, | was able to gain a more

advanced | evel of seeing through the partici

Archival research:Newspaper articles, photos, minutes of meetings and operational manuals

suchas LG operational framework, periodic reports, ministerial statements, Joint Annual
Review of Decentralisation, statistical data from the state, budgets and of course a series of

legal documents were analysed. Legal instruments in particular were useefei@nce
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purposes, that is, to facilitate understanding of certain practices performed by actors under
investigation. Analysis of such documents aids proper comprehension ofyhto dlay
practices of LG irterms of policy decision making. In line withis, even mission statements
were treated as sources of information for instance the Ministry of LG mission statement

states that the ministry takes responsibility.

0To coordinate, support and advocate for
efficient and effective service delivery i

On the other hand the vision statement promises.

0To have a democr atalised, LG pyatent that ¢ap sustainr vy , dec
devel opment and deliver services efficient

An understanding of such statements together with other information stipulated in the
respective organisations/ institutions helps in buildthg parameters within which to
examine actors and their day to day practices. Archival research constituted the first step in
data collection and helped to draw the parameters of the study in terms of participants. Media
reports equally contain vast repgoidn LG hence contributed a great source of information
especially in filling information gaps in situations where respondents were uncomfortable to
comment. In analysing these documents, keen attention was paid to observe emerging themes

which were lateadopted tpor compared with themes that emerged from primary data.

Focus Group DiscussionsA total of six focus group discussions comprising df(bpeople

were conducted in three out of the four sampled districts (see table on appendix). These
discusions were accidental as no such data collection method was planned. However having
attended council meetings in the respective districts, | got access to a group of councillors or
civil servants who consented to my request. Each discussion lasted betveetentwo hours.
Important to note is that such discussions provide another angle to understand group influence
in articulating issues compared to when talked to on individual b@sisn times groups
tended to share a common argument yet when talked todividual basis they diffed In

the context of LG this serves to show how sometimes actors consent to certain policy
decisions even if they work against their own interests. The result is that sometimes these
decisions are not implemented because thplementation processs rather more

individualistic andattracts a different set of actors.
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3.2.2. Data Analysis

Using F4 transcription software, all the interviews were transcribed verbatim. | later read
through the transcribed material line by line whiliting down emerging themes (coding). A
combination of data analysis strategies was used. They intlindgnatic data analysis,

critical discourse analysis and qualitative content analysis. Data analysis started with thematic
coding where by the research@entified themes arising from the data and later gedaipem

according to how they relate to each other. This was done purely to ensure that the study does
not come up with too many tiny themes. Themes were then combined to formulate topics
from where he discussion leading to findings rooted. Grouping of the data into themes and
finally topics was conducted to reflect the research questions. At least four broad themes
emerged thus constituting the four empirical chapters. Identification of themes seakdra

Ryan and Bernar dos (2003) recommendati on n
similarities and differences, missing data, metaphors and analogies, transitions and linguistic
connections bearing in mind their relevance to the research quediiates analysis was
basically grouped according to sources fromhich the procedure was drawn as inductive
analysig reasoning. Analysis of secondary data was equally based on identification of themes
related to those identified by the primary data. Tigtwout the analysis the interpretation
attempted to answer the why and how questions. Interpretation was directed towards
understanding what factors influenced policy decisions, why actors behave the way they do
and how decisions are made. In discussing fihdings, three voices are preseidtetie
respondent , ot her schol ar sTheachadice df the quatadian® ar c h
used throughout the entire thesis was based on the typology of the data that is to say quotes
that reflect the themes dror topics in the different chapters. Most cases, quotations were
chosenif they had the following characteristi€g confirm or relate withcertainconcepts

used n the workor existing literature(ii) deviate from general perceptidii) contradid
constitutionalisedules, (iv)have shared meaning with othersi(ve v e a | respondent
emotion and/ or their perception on a given phenome8awve for secondary literature most

of which is contained in chapter two, the rest of data hereinnsgapy and was collected by

the researcher. The research is therefore responsible for it.
3.2.3. Ethical Considerations Technical Aspectsand Challenges

Any research demands observation of ethical principles such as trust and confidentiality.

Since the study does not necessarily involve invasion of privacy, written informed consent
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was not necessary. Neverthelesaytipipation in thestudy as well as the recording of
interviews took place witHull consent of the participants. Although allrpepants are
known in terms of name, place of work, position and political affiliatibie, studygives
priority to their confidentiality andsafety. Participants are thus identified using codes. Were
attributes that can lead to easy identification &f thspondendre usedconsent was thought

in order to enable the research make such references.

The filed study started by seeking cleararficmn the National Council for Science and
Technology (NCST,)which is responsible for clearing all researcherppsals in Uganda.
Theresearcher had a letter from the universityllsgeout the nature and purpose of the field
study which made it easy to get clearanées. a Ugandan, | knew that it is possible to
complete my field study without seeking any cleararidevertheless, this was thought in
order to ensure ethical conduct. The NCST clearance letter authorised the field project to go
on without any further objection save for individual disagreement. All respondents were

contacted by telephone prior to théeirview.

However some challenges were encountered along thé thayvery first being the delay in
getting clearance from the NCST. It took me about three weeks to get the clearance letter.
However, to overcome the time constraints that this would haweedalidecided to embark

on the research without the letter using my journalism expertise. By the time the letter was
ready, a significant number of interviews had already been conducted. Nevertheless the letter
was helpful especially in rural districtsinie constraint was one of the major setbacks. The
culture of time keeping and respecting appointments is not mature in Uganda. On several
occasions | came to the appointment venue and the respondent did not turn up or came very
late. In the rural areas, was very difficult to access participants. My experience was that
some officers only come to open the office and went back to their respective homes to go
about their family business. It often took me several attempts to get hold of the respondents.
The gatial distance was another setback. Apart from the urban districts, the rural ones are
located far apart (west and east). This made it difficult to cover both concurrently. | had to
travel to one district at a time which increases the possibilities aimgisome participants

who often frequent Kampala. In such instances, telephone interviews were conducted both in

Uganda and back in Germany.

In addition to these was the financial restraint given the fact that the study was individually

sponsored yet tharea of coverage was wide; notwithstanding the challenge of inadequate
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infrastructure in terms of public transport. This was taken care of by proper planning and
allowing ample time for each district. It is also important to note that in some cases more
time was needed to convince participants to consent to being audio recorded. In certain cases,
participants would threaten to withdraw once they saw a recorder being pulled out which took
another moment of convincing. However, after a few interviews,d gained enough
experience hence participants would be informed in advance that their responses would be
audio recorded with an assurance that this was purely for academic puigesésiiowing

chapter will examine historical developments of LG in Uganda

46



CHAPTER FOUR: REFLECTIONS ON THE HISTORY OF LOCAL

GOVERNMENT IN UGANDA

In this chapter | reconstruct the historical evolution.Gfin order to bring into vision a view of
Ugandads past and present. I categorise this
phases. The first division is constituted by theqmienial and colonial developments regarding

LG whereas the secomtivision discusses two phases in the odépendence era in the periods

of 19621986 and 1986 to preseiihese phaseshow how certain practices with minor changes

have been carried on from one regime to another. | argue that these historical stnasteires
implications not only on LGbut also on public policy decisions. Therefore, when exploring the
politics of public policy decisions, historical reflections provide necessary insights about the
context in which public policy decisions take place.

Contemporary Uganda is a result of colorgaministrationwhich amalgamated a host of pre

existing centralised states from the Bantu speaking tribes in the south and the Luo tribes bringing
south and north together as one nation (Mutibwa, 1992). As alégub nda d6s popul at
characterised bgthnicandreligious heterogeneity. Ugandan communities are classified into four

main ethnic groups namely, the NHamities, the Hamities, Nilotics and Bantu (Mamdani,

197617). ltis a developing country with astimate population of over thirty four million (34,

509, 2) people (UNDP, 2011). At least seventy percent of the population is considered literate
(UBOS, 2006). Having been colead by the British, English is the official language. It is a
presidentialrepublic where by the president is the head of state and head of government.
Executive powers are vested in the government, but there is a presence of multiparty politics.
Based on democratic parliamentary system, legislative power is devmbiirdn thegovernment

and the national assembly whose members are elected based on adultandfsg@ea period

of five years The current constitution was ratified in 1995. Suwtitutional, structural and
physical featur es n otical emvirdnyentsbutalpoghe hatuelGand u nt r y €
have a significant bearing on public policy decisions. How and why is the focus of following

sections.
4.1. The Pre-colonial Era

The precolonial societies of modern day Uganda are divided into two broad catego

according to their political setyghat is, the centralised kingdom stateseitral,south and

south west and segementary societies found in north and east of the country-Cumzang
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1987). In terms of government, the centralised kingdom s{Bteganda, Bunyoro, Toro and
Ankole) had a weldeveloped and defined hierarchical systewhile the norstate
segementary societies (Acholi, Iteso, Langi and Lugbara) followed asehgdai lineage
systemfor the clan and the entire ethnic grdimmale 1999).Although kingdoms adopted a
hierarchical system of authority, the clan remained an important basis of political, social and
economic association in both political systems. Individualism as a dominant ethos of social

relations was a concept aliemrearly all precolonial societies in Uganda (Karugire, 1980:5).

In the context ofLG the political set up varied frorane ethnic groupto another(Tamale,

1999). Buganda for instance followed a feudal arrangement in whidkatbeka (king) had

absolute pwer assisted by his chiefs (Sathyamurthy, 1986: 75). Everybody was obliged to
pay all egiance to the king. The kingds subj
regular taxation. The practice of paying tribute was treated as extra economiorcodrie

the kingdom acted as a uniting institution (Mamdani, 1976: RBgdom alministrationwas

run by t he,bkitihakng simselhwas thesfinal man. Chiefs only acted on his
behalf or implememd his word. In terms of decision making,jmplies that theKabakawas

the final man having the ultimate power, thus it was not a collective pro&&ksugh

Uganda had several kingdoms, Buganda was more powerful and influential.

Historically Buganda has been a powerful and organised federaldem@f. Sathyamurthy

1986, 8081; Mamdani, 1976 and Ofcansky, 1996). It is indeed still the most powerful in
present day Uganda. Perhaps this explains the Kingdoms continued demand for federal status
(Mwakikagile, 2012). But more important is its role in shaping the politics of the country.

Since the restoration of kingdoms in the countyg&nda has pursued its demand for federal

status against decentralisation. Adtzgged with its central location governmentBuganda

has positioned itself to be one defining factor in the politics of pyimiecy decisions in
Ugandads gover nanc e lL&itpapsa signifidant patt in the polias ofe x t  C
public policy decisions. The complexity of it is that sections of Baganda want the kingdom

(king) to be directly involved or even be the final maithin the Buganda region, yet

constitutionally, traditional institutions aferbidden from partisan politics.

Among the segementary societies, people were bounded by rites, rules and rituals of social
obligation and materially cemented by the instdos of gift giving. Political and social
distinctions operated along generational lines and power was exercised by a council of elders.

Each generation came to power as it grew older. Further, the relation between elders and non
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elders was status and ndéass relation. Thus age earned one some sort of status. Membership
in the council of elders did not give one privileged access to the social surplus, but only
privileged status in society. Where a chief existed he ahasenby a group of eldersind
couldbe removed by the sanilamdani, 1976:222). A person (maf) chosen by a group of
elders (men) was in charge adchl or community administration. Decision making in
seggementary societies involved male eldeesice the chief was not the final person. Tke
practice of Ugandan segementary societies can be likened to other African states such as the
Kikuyu in Kenya thelgbo of Nigeria and the Oromo in Ethiopia where all adults participated

in the planning and implementation of public affairs and i@ #gudication of disputes
(Chazan, 1991cf. Asmerom, 1974). Clzan argues that in such arrangements, decisions were
arrived at through lengthy debates whose purpose was to blur opposites to find the middle
road and thereby ensure compliance. Debate wassantes feature of the practice of politics

in much of precolonial Africa (Chaan, 1991).Therefore, whereas decision making in
kingdom areas was a privilege of the king, in segementary societies, it was a collective
process but which involved only malelders, especially those of high social staflisis

implies decision making in each region took a diffefenn.
4.2. Local government in the Colonial Era

Scholarly literature suggests that colonial rule in Uganda attracted both acceptance and
resistance (Mamdani, 1976yevertheless, it is important to note that colonial states were an
expanded hierarchical administration through the concentration ofcpblind administrative
functions in the hands of a colonial civil service backed by a-mvahhaged coercive
apparatus. The fundamental nature of the colonial states was militaristic and authoritarian
(S a i 20@8: 28). Within this highly authoritarian stture, connections between the rulers

and the ruled were strictly vertical. To assist in the task of administration colonial regimes
encouraged the formation of new horizontal strata, dependent elites, usually the products of
western education and Chrasti religion, who enjoyed privileged access to the new centres
and their resources. This tiny bureaucratic class was the outward expression of a new norm
that placed particular value on the state as the prirsanyce of social mobility (Clzan,
1991:2723; cf. Mamdani, 1976). ridirect rule thus resulted in thestablishment of what

Of cansky <calls the 6sub iimperialdé system t

® It is important to note that this was a male dominated era where woman played no role in public affairs hence
leaders werelaays men.
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maintaining a network of African governments that owed allegiance only to the colonial
adminigdration (Ofcansky, 1996:22).

The Buganda region was notably the most collaborative régionethe British found it easy

to 6workd6 with them (Bur ke,waslsihdhdge) and Barer k e a
organised at that time with an organised hierar¢tgcaernment system. The system was

familiar with the British mode of governance hence they could easily identify withatder

to win more loyalty, the British rewarded their collaborators by appointing them to leadership

and/ or administrative positns.So as to penetrate resistant regions, the British appointed and
used Buganda <c¢chiefs to spread their so <cal
governance (Burke, 1964:&%). This marked the beginning of indirect rfulendering

Uganda a Britis Protectorate and not a colony as was the case with her neighbours Kenya
and Tanzania (Mutibwa, 1992)o@nial administratiorwasthen adapted to prevailing local
conditions and the historical experiences of the colonial powers at home (Burke, 1964).

Indeed such control was further enhanced with the signing of the Buganda Agreement (BA) in

1900. The agreement defined the boundaries of Buganda kingdom and stated that;

6So |l ong as the Kabaka, chiefs and the pe
andr egul ations instituted for their govern
shall cooperate | oyally with her Maj esty

administration of the said Kingdom of Ugse
to recognise the Kabak# Buganda as the native ruler of the Province of Uganda
under Her Maj est y 0-ale (platieet Qrdinanceo Authoaty, d over
(1919) 0
Al t hough the Buganda Agreement was a respon:
the hierarchy of power byaing duties of the African chigdsto maintain order within areas
which were under their jurisdiction. The agreement allowed the Buganda Lukiko (council) to
coexist alongside the colonial government, but the latter retained control over activities of
Bugarda chiefs (Mamdani, 1976: 120. The contents of the agreement were however
controversial and caused dissatisfaction among the different groups within the kingdom.

Resolution of these differences was only contained by the intervention of the colonial

"Indirect rule is designed to adopt for the purposes of local government the tribal institutions which the local
people have evolved for themselves, so that the latter could develop in a constitutional manner from their own
past, guided and rigained by the traditions and sanctions which they have inherited, moulded or modified as
they may be on the advice of British officers, and by the general control of those officers (Burke, 1964).

50



govenment. This didnot only subject the landlords to depend on the colonial government
both politically and economically, but also served tovprihe center of power. According to
Mamdani the members of this class run a rubberstamp administration in fiatdawvours.

For the British it was a matter of divide and rule and politicisation of @itsestrategy that
seemed to work for them (Mamdani, 1978t the same time this policy strengthened

Buganda.

With this kind of system, the Britislas waghe caseavith colonialists elsewhere did not only
dislocate African societies, but also did not promote the values associated with good
governance despite the fact that the main colonial powers in Africa were elvems
democratic countries (Chan 1991:272)According to Chaan, access to colonial order was
generally blocked and removed from the scrutiny of the people it purported to govern. As a
result a remote, bureaucratic, and patrimonial form of politics emerged under a state which
violated as a matter of rboe the values of the normative dimension of governance. The
institutions created by colonial governments were mostly instruments of domination
established to provide the means of control over vast areas containing disparate populations.
They stressed fugtional utility, law, and orderbut not participation and reciprocity. The
colonial state thus exemplified western concepts of sovereignty and territoriality at the
expense of notions like nationality and legitimacy; this explains mdtyonalism was not
deeply cultivated amongfricans although it is slowly developing.Besides the British

never delegated decision makinfj major issues to lower servants and /or to. UG the

context of LG it was completely detached from the
needs. It is therefore not accidental that these practices continue to charaGensddganda

and Africa in general.

What this tells us about L@ that, there existed two classof leadei® the British and the
Africans. Although new horizontal strata were established, they were dependant on the
vertical leadership headed by autocratic Imperial British leaders who maintained the privilege
of decision making. Local governments ogted in a vertical manner comprised of
hi erarchies such as provinces, and district
appointed, paid their meagre salaries and told what to tell their people; if thegtditey
would be sackedAlthough thee existed some decisive autonomy at local level, Mutibwa
(19929)ar gue shetrlreatwadt no mi st a Khistmgantihate Ghat the o we r
African chiefs managed were there to serve the interests of the central government which
were colonial integsts. According to Mutibwa, regions were not encouraged to make contact
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with another and policies encouraged rather than removed differences. This was disastrous for
the functioning ofLG before and after independende.the context of policy making, this
shows how bureaucratic/ political act@isnational levebften structure rules and policies in

their favour. The same can be said in the case of Uganda today wh&elayors depend on
government to resolve any conflicts arising despite the fact kdtGA empowers them to
resolve conflicts within their jurisdictionlt is important to note that the colonial
administration maintained a vertical relationship between the rulers and the ruled. Besides it
used a coercive apparatus that ensured thatslosabscribed to the demands of the
colonialists. The hierarchical structure of institutions of government meant that policy

decisions followed a certain ordehich excludedocalsfrom the decision making ladder.

4.3. Local Government in Post-IndependenceUganda

Since independence, the political milieu of Uganda has been in a continuous transition. In the
context of governance, there have been a series of public sector reforms including a move to
decentralisation. But at the same time, it can be seercasti@uation of colonialism given

the many inherited features such as centralised systems, authoritarian, autocratic, military
rule, and bureaucracy (Mutibwa, 1992; Om@&tanny 1992). Unlike her neighbours,
Ugandads path to i ndene@®fcahsky) t986). Nevesthelessttlasa bl o 0
suffered a lot of inherited problems because the colonial legacy was never wiped out. The
previous section higighted some othe weaknesses of L@uring the colonial era hence no

need to restate here. It shoutdwever be clear that these characteristicséhaad enduring
implications on LGand the structuring of public poliand policy decisiong postcolonial

Uganda.

To start with wa the independence constitutiamich some scholars have described as a
document of compromise hence did not have elements necessary th.GtéKarugire,

1980).1t was not much different from the colonial constitution in that it maintained sections

that granted Buganda federal statoigt at the same time subjected other regions to central
control. Karugira argueshiat the constitution wasonya conveni ence allian
parties (Uganda Peopleds Congress & Kabaka
Democratic Party (Karug; 1980). Besides, it contained elements of the colonial constitution

in, which governance was structured on a giederal systemone such instance being the
accommodation of subentres of power. The constitution had created an imbalance of power

betveen the different regions. For instandegranted the Buganda kingdofederal status

52



while others renained subject to striggovernment control. Given the fact that it was drawn

by two parties representing different interests, it lacked a common grbhisaonstitutional
arrangement did not only demys autonomy, butt alsodid not provide for uniform systems

of administration. Mutibwa(1992:2730) observes that districts appointed constitutional
district heads and competeddive them nice titlesThe constitutional placement of Buganda

gave it superior status and it commanded more loyalty fromthe kimgd® s ubj ect s ¢
to government. Although designed to serve central interests, the differences therein and the

creation of a state within a sgamade it difficult forlLG to operate.

The creation of the Ugandan state through an amalgamation of different ethnic groups without
proper mechanisms to advance national unity was btufaill and indeed took its toll obG

too (Mutibwa, 1992). The scatted national movements that fought for independence were
organised along ethnic and religious basis. Although they claimed to have been fighting for a
common cause, ethnic divisions emerged almost immediately after independence was
achieved. As Mutibwa leserves, it was extremely difficult for officers of different ethnic
background to leallG in other parts of the country. Besides the people who now occupied
these offices were former Africans very familiar with the people they were supposead.to le
According to Mutibwa Africans were not accustomed to being headed by fellow Africans.
Besides, sections of Baganda could not accept to be led by people from other areas whom
they considered to be of low status. Indeed, the then prime minister Apollo Obothehad t
formidable and unenviable task of welding the various communities of the country into a
modern natiorstate called Uganda (Mutitay 1992:24; cfSathyamurthy 1986, Mamdani,
1976 and Ofcansky). Like most African states, right from independence, thesleaternot
able to cultivate a state of unity among
1996:39 41). Coupled with the abrogation of the independence constitution amid a divided
society, local governance became complex while policy decisions témdetbw ethnic and
religious divisions.t can be argued that all these factors, coupled with unbalanced level of
devebpment, low levels of educati@dded to the many problems of local government.

Postindependencé.G has had to operate amid defunct formal institutions (Or@dwanu,

1987). This feature enabled political actors to tdke law in their hands including

commandingLG as they pleasedt should be noted that the respective podependence

regimes have rmended the constitutiorbut in all, LG remained under the control of the

government and served to undertake the diversified functions of the government. A§ssuch

havealways been microcosms of tigevernment rather than its local outpost. An example
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canbe citedfrom the Obote Il regime where L®as located in the district headed by the
district commissioner who represented tj@wvernment. During this time, L@ffairs were
conducted by an elected district council and assisted by staff members regrutiediistrict
(Sathyamurthy 1986: 4677). Political participation in the affairs of LGvas restrictedAs it

is with the current decentralised system, the disposternment was a replica gbvernment

albeit with considerably reduced paraphernalia dfimistration in comparison. Notable
about this system was that a minister could dissolve the entire district council if he deemed it
in public interest and could also nominate all councillors thus they depended on his good
will.® Local governments were Uk rubberstamps of government or worse still of an

individual such as a minister. This resulted in endlesflictnbetween the central and LG.

Scholars likeOfcansky,argue that the failure of formal institutions was a resultaditipally
ineptitudeleadershence their failure to establish a stable government (Ofcansky, 1999, 48
Omara Otunnu adds to this argument by suggesting that the independence constitution tasked
leaders to govern pluralist institutions of foreign origins such as parliana@dtgolitical
parties of which they barely had any experier{@maraOtunnu, 1987). Once these
institutions failed, respective peastdependence presidents turned to the military to
consolidate themselves in pow8ince thenmost Ugandan governmeritawe often reled on

the military to sustain themselves in power (Ofcansky, 1996; Kagord).294ibambi (1998)
argues thatnstitutional collapse led to the failure of the line ministries to monitor and/ or
carry out their duties which in tured the leades at lower leveldecoming autocratic and
arbitrary in their relations with local councils. On the other hand, dependence on the military
meant investing more on it amid a collapsing economy (Oi@&ranu, 1987). In this regard,

and as suggested liye findingsof this study funding LG was near to impossible hence

performance was heavily affected.

Characteristic of poshdependenceLlG was that it had limited resources and mostly
depended on remtances fromgovernment. The highly centralised administrative structures
have often stifled local initiatives, misappropriated revenues and promoted inefficiency in
resource utilization (Nsibambi, 1998). Dependence on remittance from government meant
that governmentad full control over public policdecisiors. The failure of LGto deliver to
peopl eds expe clésadfirustinsgovermment systeand and dissolution among

the local populace.

8 Interview with a district civil servant in Mukono
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The challengeo policy decisions during the pestlonial era an be sited in the formation of

the nationstate of Uganda and the construction of the independence constitution. Bringing
different societies together meant some sort of a unified process of decision making.
However, due to socipolitical differences, nobonly did the process of decision making
become complex, but public policy decisions became more multifaceted due to different
interests. This is not different from what it is today under decentralised LG. Despite the
constitutional declaration of traddmnal irstitutions as nowpolitical, sections of actors in
kingdomareasdemand thathe king be allowed to determine the destiny of his subjects. It
implies that decision making in the verge of many actors with different interests is a complex

process.

4.4. Local Government during the National Resistance Army/Movement Era

Before discussing LG in the NRM era, a quick review of the civil conflict that led to its power
capture is necessarin 1979, Uganda went to war with Tanzania leading to the removal of

the then presidentdi Amin. This was followed by a period of intense competition and
fighting between different groups that hemighta | ongsi de the Tanzani a
Forcewhich removed AminThese groups had united as Uganda National Liberation Army
(UNLA) and its political wing, the Uganda National Liberation Front (UNLF) and had formed

a quasiparliamentary organ known as the National Consultative Commission which later
removed the interim government of Yusuf Lule and installed Godfrey Binaispr@sident.

Binaisa was himself removed from power by the Military Commission which was then a
powerful organ within the UNLF. This military commission was headed by Paul Muwanga
deputised by Yoweri Kaguta Museveni then leader of the Uganda Patriotic Mov€dPM).

A three member presidential commission then governed the country. In December 1980
gener al elections were held and Milton Obote
UPM party disputed elections on allegations of fraud. Together witbulpigorters Museveni
retreated to the southepart of the country and formed the Popular Resistance Army (PRA)
which | ater merged with former president Lul
to create the NRA. The NRA then declaredesemed rebellon against the Obote government.

The fighting mostly took place in what came to be known as the Luweero triangle. The
deteriorating military and economic situation coupled with inside conflicts among the UNLA
resulted in a coup against Obote forcing hinoiexile in Zambia and Tito Okello became
president. In 1985 a peace accord was signed in Nairobi, between Tito Okello and the NRA,

but the ceasefirbroke down almost immediately. Fighting intensified in Luweero doadtly
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after, the NRA captured powerith Museveni becoming president. The NRM became the

nati onal army and was renamed Uganda Peopl ebd

As the NRA captured powetwo rebel groups formed in West Nilehe Uganda National
Rescue Front and Former Uganda National Arftythe samedime anoher rebel grou

Allied Democratic Forces was in full operation in the south western part of the country, while
intheAchol i regi on, the Holy Spirit Movement
Resistance Army (LRA) led by Joseph Kony respecyiMalunched rebellion against the
NRA/M. The LRA became the longest conflict in the counliiyyarea of operation was wide
covering the entire north and parts of west Nile and the Teso region. The LRA inflicted
massive destruction both in terms of pohti structures as well as social welfare/ human
rights. In the east, the Teso insurgency equally contributed to a breakdown in social and
political infrastructurePPut together these civil wars created a big dent in the social, political
and economic milie in the country. In the context of LG, they led @a almost total

destruction of the administrative system.

However, in 1986 when the National Resistance Movement herein referred to as the
6Movementd came to powéAsindicadd abave the Mogemeng n ot h ¢
which came to power through a protradaeaed ci\
organised the LG system into what it called resistance councils now Local Councils. Under

the leadership of president Museveni the Movemenmnged an interim period of four years

within which it would restructure the system and create democratic institutions. It argued that
postindependence Ugandan political rulers had greatly exacerbated the problems of
economic distortion introduced by Bsh colonial rule. Therefore the solution to these
problems required a new political and econo
Point Progr amd -peopemsystgra of godernbnee. Asgartfrite programme

for f undame nwoaltl becootadnaglecdl levelGOloianyango, 1995)in deed

an intricate structure of resistance councils from village to district levels were installed
(Hansen, Twaddle, 1995: 139 cf 1998)Yhey performed duties of defunct state organs

including servie delivery which was formerly a reserve of the central government.

However, contrary to its promise of political stability, the Movement banned political parties
and advocated for no party democracy. In opposing the idea ofpautyi politics, Museveni
isquotedtohavesaddl ét heref ore our view is that tryin

°NRM era is also postolonial but discussed separately since it is the period under examination
9 The NRA bustwar is sometimes known as the Guerillar war, Resisteac@mtheLuweero war
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backward, pre industrial society is trying to push a square peg in a round hole as the English
say. It is myopic, irresponsible and destructive. Oursggate i s a mov&e&fMent st
him, the resistance councils were the core element of-grasparticipatory democratisation
(Hartmann, 1999: 234). It meant that L@ould operate under a movement systdris
howeverunderming the principle of represeation and/ or freedom of association. In his
analysis of decentralisation in Africa; NdegW2002) credits the Movement for creating
Ugandads most effective grass roototepthat i t i ca
during the period of Resistandgouncils, participation was limited to members of the
Resistance Quncil. Since political parties were banned otidgologies were supressed.
Oloka Onyango, (1998) observes that Resistance Quncils were designed to serve the
interests of the regime rkimg them equally rubberstamps of the government as was the case
with previous regimesThe implication of these ohG was that it was not an independent
institution hence did not serve the interests of local communities, because government
reserved the right tpolicy decisions. Besides theefistanceCouncils were initially spies,
security apparatus and support groupeduby the Movement during the bushr (1981-86)

to solicit support and to source for potential recruits to join the war against the Obote regime
(Dodge, 2002: 16). Banning of political parties was a strategy used to minimise political
competition in almet all postcolonial governments in Africavhich led to the emergence of
states as sole viable mechanisms through which African leaders could maintain their power
and seek their other goals (Clapham, 2003:57). Clapham adds that the preservationtef the sta
became the overriding priority of governments not only domestjdalityalso within foreign

policy. Local governments helped in this preservation.

The opening up of political space, as a result of the 2005 referendum had yet another turn on
the county 6 s political mi The eesulting Kvavé wfbdemocraidatibd ) .
reinforced Ipoader approaches to governan8eme scholars have attributed the opening up

of political space to mounting pressure from the international community and the donor
agerties suchas the World Bank andMF which made it a preondition for aid ¢f.

Clapham, 1996: 18207). Most significant of WB demands was the call for public reform,
which resulted in the adoption of decentralisation et ot her transition i
system The setup of LG under decentralisation and how it works was already discussed in
chapter one. The next section will thus focus on explaining the LGA as the basis of

decentralisation.

1 New Vision, 19.12.1994:6
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4.4.1. Explaining the Local Government Act

Upon its commencement ord® March, 1997, the Act popularly kmvn as CAP 243
stipulated that;

The purpose of the Act (CAP 243) was to amend, consolidate and streamline the
existing law on LG in line with the Constitution to give effect to the
decentralisation and devolution ofnittions, powers and services; to provide for
decentralisation at all levels of LG to ensure good governance and democratic
participation and control of, decision making by the people; to provide for revenue
and the political and administrative setup of Ll&hd to provide for revenue and

the political and administrative setup of local councils and for any other matter
connected to the above (LGA, 1997: 563).

Accordingly the Act sets out to achieve the following objectives;

a. to give full effect to thedecentralisation of functions, powers, responsibilities and
services at all levels of local governments;

b. to ensure democratic participation in, and control of decision making by the people
concerned,

c. to establish affirmative action in favour of groups niaatjised on the basis of gender,
age, disability or any other reason created by history, tradition or custom, for the
purpose of addressing imbalances which exist against them;

d. to establish sources of revenue and financial accountability;

e. to provide for tle election of local councils;

f. to establish and provide for the composition of interim councils for newly created
local government units pending elections of the councils; and

g. to provide for formation of interim executive committees for interim councils&LG
1997:577578) .

The objectives are aligned with the main principles of the LG system enshrined in the
constitution (see .1). Put together, the key highlights of both the LGA and the national
constitution clearly emphasise certain elementsdefentralisation. To begin with, both
organs undrline the aspect of devolutioherein contained is the component of subsidiarity
whereby power is transferred to the respective LG in a coordinated manner. This power
6enabl esd t hem t octiopsesuch ag ptannthg iniGating eand exXecuting
policies in respect of all matters affecting the people within their jurisdiction. It also allows
them to conduct employment procedures for their staff and/or workers including monitoring

of the same. Whilegiving full effect to decentralisation, the LGA like the constitution
58



establishes avenues for democratic participation, affirmative action for marginalised groups
and control of decision making by people concerned. Above all, both instruments approve an
establishment of a financial base with reliable sources of revenue while also promoting

financial accountabilityThe Act clearly spells out institutions and actors responsible for this.
4.4.2. Institutions and Actors in Local Government

As indicated in figure 1, LG in Uganda is structuleas follows; Village, Parishus-county,

county and district. Each level is led by a council and governed by a chairperson. The village
is the lowest political administrative unit and usually consists efl@ED households.td
population may range between 28000 people. The leader here is known as the chairperson
of local council | commonly known as L&l The Parish is the second lowest level and is
made up of several villages. The parish council is called LCII. It hasnandtee made up of

the LCI chairpersons constituting that parish. The Rasis¢argely run by a parish chief who

is a government employee responsible for providing technical leadership to the LCII. Village

plans and/ or concerns are passed on to thehpahich then forwards them to the subcounty.

The subcounty also known as LCIIl is made up of several parishes and is run by a Senior
Assistant Secretary also known as the-sobnty chief on the administrative side and an
elected LCIll chairperson tode#r with his executive committee comprising elected
councillors. It also has a council which is some kind of parliament at that level, complete with
a speaker and deputy speaker. The council consists of elected councillors representing
parishes, other gowement officers involved in the social sector namely health, education and
development, and NGO officers in a given sdunty. In towns, a subounty is known as a
division. Unlike LCI, 1l and IV, LCIII is not an administrativenit. It is classified asdwer

local government. It is at this level where real LG work starts. The county is the fourth level
and is made up of several sobunties. Important to note is that a county is not local
government but an administrative unit. A county is representedahyelected member of
parliament. In major towns the equivalent of a county is a municipality (composite of several
divisions). LCIII executive committee members of all the-sabnties constitute the LCIV.
They then elect an LCIV executive committee fromoag themselves. These committees
have limited powers, except in maipalities, which they run. A Member ofaRiament may
participate in district council sessions, but he/ she does not have voting power. Theadistrict

LCV is the highest level of LG anid made up of several counties/ municipalities in that area.

12 Unless otherwise, all the following mfmation is taken from the LGA (CAP 243)
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Currently Uganda has 112 districts. Like LCIIl individual actors @mgegorsed into two

groups namely politicians and technoctatsrom the technical wing, the district is headed by

a CAO andhis technical staff including the DCAO, SAS different sub countieand the
different departmental staff such as clerks, procurement officers, office administrators et
cetera. As already noted in chapter one, the CAO and DCAO are appointed by the Public
Service Commission while other technical staff are appointed by the District Service
Commissionheaded by the district chairpersorhe CAO and his/ her technical team are
responsible for policy implementation while the politicians are responsible fioy po&king.

The political wing is headed by aected district chairpersamith his council. As a political

head of the LG the district chairperson mistve similar qualifications as Member of
Parliamentand must be a person ordinarily resident in thstrict. Key functions of a district
chairperson include among others presiding over meetings of the District Executive
Committee (DEC), monitor the general administration of the district, the implementation of
council decisions, oversee performance ofspes employed by government to provide
services in the district and to monitor the provision of government services or the
implementation of projects in the district and be answerable to the council. The district
council is composed of eight persons. Ehaglude the district chairperson, a directly elected
councillor, two youth councillors, two disabled councillors and two elderly councillors. These
are chosen from among councillors elected by adult suffrage. It is paramount to have both
male and femaleepresentation in each category. Like the-sabnty, the district council is

the parliament at this level with a speaker and deputy speaker. The speaker of the council is
elected from among council members through secret ballot and can be removed ftem off

by the council by a resolution supported by not less tharthisds of the members of the
council. The speakerods duties include presid
council and enforcing rules of procedure. Both the LCV chairpessdnthe speaker are key
members in the DEC. Their removal from office can be based among other reasons on abuse

of office, incompetence, misconduct et cetera.

The DEC is composed of the chairperson, vice chairperson and a number of secretaries not

exceethg three Functions of the DEC include the following;

a) to initiate and formulate policy for approval of the council,

During the field study, it came out that all administrative personnel were referred tectamcrats
Accordingly the two wings of LG are also known as the technical wing and the political wing.
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b)) oversee the i mplementation of the governn

coordinate activities of nongovernmental organisatioribe district,

c) monitor the implementation of council programmes and take remedial action where
necessary

d) recommend persons to be appointed members of the district service commission, LG
Public Accounts Committee (PAC), District Tender Board (DTB), fidistLand
Board (DLB) or any other boards, commissions or committees that may be created,

e) receive and solve problems or disputes forwarded to it from lower LG councils,

f) atthe end of each financial year, consider and evaluate the performance of the council
against the approved work plans and programmes; and

g) carry out any other duty as may be authorised by the council or any law
(LGA,1997:589).

Institutionally there areules and regulations governing each structure. Being the highest
political authority within its area of jurisdiction, the council has both legislative and executive
powers which are to be exercised in accordance with the constitution and the LGA (LGA,
1997:581). This implies that they can make local laws consistent with the constitution or any
other law. They have the power to make development plans based on locally determined
priorities, raise revenue including determining and implementing the revensigrai
mechanisms, make and approve and execute own budgets, alter or create new boundaries
within their areas of jurisdiction, appoint statutory commissions, boards and committees.
These may include for instance the District Service CommisBimtrict Lard Board District

and Urban Tender Boamhd Local Goverment Public Accounts Committee

LG councils can also establish or abolish offices in the public service of a district or urban
council as well as hire and manage personnel and administer own @aggbension. It is
worth noting that these powers are assigned to the councils and not to individual offices like
that of the chairman or the CAO. This is to ensure democratic participation in decision
making and control by the people as represented inatlolLine ministries are no longer

responsible for the direct delivery of transferred services.

In addition to administrative and elected actors, there is an RDC and deputy RDC for each
district. Unlike the district chairperson and other councillors,RIE¥C is appointed by the
president, must be a Ugandan and qualified to be anHdRs responsible for security and

monitoring of government programmes in the district. He/she chairs the district security
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committee and carries out such other functions ay e assigned by the president or
prescribed by parliament by law (LGA, 1997:626). The same applies to the Gombolola
Internal Security Officer only that his area of jurisdiction in -sobinty level.Only the

president has the power to terminate RizC.

The description herein provided shows that the LG arena in Uganda is composed of both
corporate and individual actors. The council, the District Executive Committee and the
different Boards and Committees represent composite actors who according to Aflé ope
within an institutional setting. As per the objectives of decentralisation, local councillors
including the district chairperson being directly elected by the locals are accountable to their
electorates. As a corporate body with legislative and execpbwers, the council can sue

and it can be suedConstitutionally, all elected political actors are supposed to serve a period

of five years unless removed from office due to reasons highlighted above.

As shall be demonstrated in the empirical chigptéhere appears to be competition for power
between the RDC and the LCV with each claiming to be above the other, for example in a
public ceremony each wants to speak last in order to show that he/ she is above the other. This
sometimes leads to confliamong the two. Most times, the LCV séysince am elected by

the people in the entire district, am the boss. On the other hand the RDC argues that since

he/sherepreserd the president, he Imdggeror his position is high

Following devolution, LG was epowered to make local policy and regulate the delivery of
local services; formulation of local development plans based on locally determined priorities;
receive, raise, manage and allocate revErtheough approval and execution of own budgets;
alter or ceate new boundaries; appoint statutory commissions, boards and committees for
personnel, land, procurement and accountability; as well as establish or abolish offices in
Public Service of a district or urban council (LGA, 1997: 600). The planning proté&sso

is undertaken by the District Planning Authority (DPA). As per section 35 (2) of the LGA, the
DPA shall in addition to procedures it establishes for itself, work according to the guidelines
established by the National Planning Authority (NPA). Timglies that the districts are
required to prepare comprehensive and integrated developmestin@arporating pans of

lower LG for submission to the NPA. The same applies for lower LG (sub county/LCIIl). In
addition, the District Technical Planning Comttee (DTPC) which is headed by the CAO is
responsible for coordinating and integrating all sectorial plans of lower governments for

1 For detailson financing of LG see 5.5.2&5.5.3
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presentation to the district council (LGA, 36: 2). On the other hand, government is responsible
for national affairs andesvices; formulation of national policies and national standards and
monitoring the implementation of national polices and services to ensure compliance with
standards and regulations (Constitution, 1995: schedular@ ministries carry out technical
swervision, technical advice, mentoring of LG and liaison with international agencies.
Districts have the power to create sectorial committees which are responsible for planning,
supervising, and monitoring policy implementation. Ministry of LG and the lGari€e
Commission act as the linkage between the district and government. As Sabiti Makara (1998)
argues, this bottormp approach promotes development initiatives.

From the above discussion, the following similarities can be traced in LG throughout the
different eras namely; (i) central dominance and concentration of power in the executive (ii)
indirect rule (iii) politicisation of ethnic groups and (iv) failure to create a culture of national
unity. To start with, the 1966 promulgation of the constitutipanted the president a lot of
power. Despite several constitutional amendments the president still possesses extensive
power, which enables him to solely decide on any policy issue at any level of government.
This is similar to the colonial administrati that did not delegate decision making as well as
with previous postndependence governments in which decision making was centralised. In
both colonial and poshdependence governments, decision making was limited to those
within government apparatusl'he changes within LG wermeant to change this and include
more locals in political participation and decision making. The findings of this study however
indicate that participation and policy decisions remain a privilege of a few actors within and
outsde government. The explicit difference here is that unlike the past that limited policy
decisions to only actors within government, decentralisation opened space to include actors
from outside. On the other hand, the LGA can be compared to the Bugan@amagtevhich

clearly spelt out the roles and duties of Buganda chiefs. The Agreement empowered Buganda
chiefs to make decisions within their area of jurisdiction, but the British retained power to
control their activities. The Agreement was also controgesiich that it created conflict
among Buganda chiefs. This provided the British administration the opportunity to intervene
thus proving where real power lay. As shall be discussed in chapter five, there is a clear
mismatch between the constitution and tfGA and as a result conflicts among the different
actors within LG are a common occurrence. In such instances government and sometimes the
president himself intervene thus proving his power and perhaps acting ragjtr@ecision

maker.
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As shall be disussed in chapter six, the restructure and empowerment of institutions of
governance within LG including the creation of new ones has translated into establishment of
power centres. These power centres then serve as institutions of domination. These
institutions enhance indirect rule for instance the office of the RDC is meant to propagate
government programmes and ensure security, but the findings of this study show that
practically he acts as an advocate for ruling party and ensures that people papcdl¢giit.
Moreover, the new structure facilitated power capture by elites who then have access to new
centres of power and resources. Together this results in the development of a network of
government patriots. Like the British administration which emaged disunity among the
countrybds many ethnic groups, as a strateg)
independence governments in Uganda failed to cultivate a spirit of national unity. The NRM
has taken a different, but similar approaatreationof new districts resulting in what | call
soilisation (see 6.3). Although those who propagate for new districts claim that it is the
peopl ebds wish, findings contained in chaptel
ethnic identity equally divids society and promotes ethnicity. As a result policy decisions
tend to reflect ethnic bias. Furthermore, where ethnic conflicts arise, the president presents
himself as the sole problem solver. Some scholars have argued that this structure was meant
to erable the NRM achieve two main objectives namely; to ensure control of LG members by
the public through their participation in public affairs, and to mobilise support for
development that would be relevant for local needs (Golooba Mutebi, 2008). Presbmably
engaging in policymaking and implementation, members of the public would prevent the
capture, domination and exploitation of LG institutions by local elites. In the context of policy
decisions, this would imply that decision making involves all plyerL,G and reflect local

needs.

This chapter has provided a historical reflection of LG in Uganda to the conclusion that in
trying to understand the dynamics of public policy decisions therein, certain factors as
highlighted above should be taken intonsideration Based on such continuities as herein
demonstrated, I argue that policy decisions

similar direction.
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CHAPTER FIVE: BEYOND CONSITITUTIONALISM: MICRO -HEGEMONY

AND POLITICAL ORDERS IN UGANDA

This chapter provides an elaborate description and analysis of the institutional setup and the
functionality of LG in the context of constitutionalism. It stafy examining the
establishment of micrkhegemonyand goes on to explore the creation of power esntr
through which micrehegemony is exerciseth order to understand how miechegemony
works, the chapter explores tloecision making processes in four main areas namely,
personnel recruitments, issues to do with finances, public procuremetiteandking of by-

laws It also examines what | call musevenisim which is a form of pawed to influence

policy decisionsand how it works. Finally it exploresecentralisation of LG within a
decentralised system. Accordingly, questions about the bounds ofitatorsalism,
appropriation, production and reproduction of power and its usage are dealt with by bringing
in case studies from the field. Based on empirical evidence, | argue that public policy
decisiongn LG are not only dictated by constitutional preians, ratherother factors such as
power play a decisive role. The interplay be
fused within power centres contained in the structural design play together to produce micro
hegemony which in turn becomasiecisive factor in decision making. It is therefpradent

to saythat the process goes beyond constitutional provisions, making it more complex and
dynamic than what it appears to be.

5.1. The Creation of Power Centres/Pwerful Actors and the resukant
Establishment of Micro-Hegemony in Local Government

The concept of hegemony probably has its roots in the works of Antonio Gramsct (1891
1937) and Raymond Williams (1977). Gramsci differentiates hegemony from rule which
according to him is power exerted through direct political and even coercive physarad.me

It is a process of moral and intellectual leadership through which dominated or subordinate
classes of that timagreed[sic] to their own domination by ruling classes, as opposed to
being simply forced or coerced into accepting inferior positiongoftingly, the principal
founding elements of hegemony are consent and persudsiwocial group or class that is

able to articulate and bourgeon cultural and ideological beliefs such that they are universally
valid and accepted by the general populatiesumes hegemonic role. Ideology, culture and
philosophy are thus inherent to the concept of hegemony. These are perpetuated by
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intellectuals and the civil societgsramsci stresses the importance of intelligent monopoly
within civil society, that is tosay, the strategic position given to those intellects who are
naturally linked to the ruling class. The positioning of threup of actors in civil society
facilitates the advancement of a particular ideology which consolidates the hegemonic claims
of its class subject. Apart from legitimating and perpetuating hegemony, the civil society and
the intellectuals are the intermediaries thrqughich the dominant class and the subordinate
classes are linked. By so doing they render the existing power structure acceptable to allied

and subordinate grougBontana,1993)

Grameci 6s conception of hegemony wawroundadf or me c
western European states time late 19th and early 20th century. His usage of the concept
theorises not only the necessary condition for a successful overthrow of the bourgeoisie by
workers or even the peasantry, but also the structures afdmsarpower. It is important to

note that Gramsci associates hegemony to economic padverf i t-political, ientusti ¢ o

also be economic, and have its foundation in the decisive function that the leading group
exercises in the decisive nucleus of emort activity as demonstrated by the phenomenon of
bourgeois supremacy or r Quingnl97n24)aThestaccdrding c ap i
to Gramsci, hegemong a form of control exercised byd@aminant classbiourgeoisig, in the

Marxist sense of a group controlling the means of production and employers cfavage

It is the most important face of power whereby the dominant classes treat the dominated as
consumers who are addressed by the culture and advertising industries according to their

demographic characteristics their social class, their disposable income, their age, sex extra.

On the other hand William (1977:100) defines hegemony as political rule or domination,
especially regarding relatiors b et we e n states. Wil liamds con
particularly more interesting in that he brings out certain salient aspects to show ho
hegemony emerges and how it is utilised. Williams (1977:14)8presents hegemony as a
lived experienceFor him, hegemony goes beyond both conceptions of culture and ideology
because the former insists on relating the whole social process to spetiflsutions of
power and influence while the latter entails not only the systems of ideas and beliefs, but the
whole social lived process as practically organised by specific and dominant meanings and
values. Accordingly, livechegemony is a processot a system or structure. He adds that
hegemony is dynamioecause itloes not just passively exist as a form of dominance, rather,
it has to be continually renewed, recreated, defended, and modified. At the same time it is
constatly resisted, limited, altexd andchallenged by pressures natl its own. Above all
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William observes thahege mony attempts t o ndhetdeciailei se o
hegemonic function is to control or transform or even incorporate [alternatives and
opposi ti on]Wibakg seesrhdgemogyl ag offering a much more tangible and
founded way of approaching the way tpatticular groups are dominated and subordinated in

any social establishment, and the way this process is infused in the common fibers of

everyday life.

Bot h Gramsci 6s and Williams view of hegemony
micro-hegemony in Uganda. For the case of Gramsci, this resembles can be traced from the
point of view that, there is not in any sense a single dominant class, but, aashdting and
unstable alliance of different soci al cl asse
point of view that hegemony is dynamic and a social protieats concerngtself with

distribution of power. Despite these similarities) the context of Ugandgathere are several
differences that can be drawfor example,Gramsci uses hegemony denotethe cultural

leadership of the dominant classes in the production of generalised meanings (ideology). The
dominated classes are persuaded aodsent to being dominated or to the prevailing
arrangement of social relations including acceptance of a particular philosophy. Besides,
hegemony is almost inseparable from economic power implying that those with economic
power also dominate the politicatene. Hegemony involveslink between the intellectuals

and the ruling class, while society is segmented into markets and consumers.

In the context of Uganda, the conditions for the exercise of power as in the Gramscian point
of view are not a preequsite. Unlike in the Gramscian case where being an intellectual is a
necessity, this is not necessarily the case in Uganda. What matters in the latter case is
possession of any of the Lasswellian values (see 2.3.3). Moreover hegemony in the
Gramscian poinbf view is exercised by a social group who also dominate the means of
production (ecnomic power). InUganda it can be exercised by a group of people or by an
individual who may or may not be economically powerfBesides those dominated no not
necessarily consent and the civil society do not play any role in the professGranscian
and Wi Niéw ol me@emony limits itself to the state and does not capture the power
dynamics and social structures at mibegels of government. It does not recognise that
beyond ruling class exist other forms of power that actors use to control and dominate others.
To this effect, | coin the term micileegemony in order to capture the dynamics of power
exercise at micro levelln the context of this studymicro-hegemonyis often used to
influence policy decisions. This implies that hegemony can be exercised at different levels of
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governmentMicro-hegemony suggesthat hegemony can also manifest itself in other levels

of leadership. In Uganda, the restructure of LG created more institutions, power centres and
opowerful &6 actors with for mal positions thu
cases, the bureaucracy, which in this case represents what Scharpf calls tecagpos has

its own interests (Scharpf, 1997) . Coupled
facilitates the use of formal positions to influence public policy decisions. The implication is

that decisions are in most cases premeditatedharee individual interests or those of a few

actors within the system. The use of formal positions creates meg@monywhich then

becomes a major factan public policy decisions. Micrthegemony then refers to the

mani pul ati on o f al soci& érecompmiey byractdrspnate differeit levels of

LG. In exercising micrdhegemony, the process of public policy decisions often surpasses

constitutional provisions.

As North (1990) arguesnstitutionally defined situations influence the imsts and even
identities of actors within the boundaries of an institution, and conversely institutions are rules
defined in relation to stable configurations of actors with particular identities and interests. In
Uganda,power centres are not only a gasgwto political power but also facilitate the
exercise of this power. As actors therein carry out their daily duties they recreate, defend and
modify microchegemony. AlthoughG has its foundation in the constitution and the LGA, its
operation largely degnds on the interaction between actors and how they choose to apply the
law. Moreover the two legal documents each institutionalise different organs hence actors
report to different authorities who equally possess diverse interests. For instance, albough
RDCOs wor k j ur iinsL@,itheytrepartrio the president; thet destdct chairperson

on the other hand is accountable to his electorate while the CAO reports to the public service
commission Thisis a clear indication of separation of pens, but at the same time because
each of thee actors although located and presumably work for LG, are accountable to
different authoritieslt implies that these actors may be forced to serventieeess of therr
bossesand not those of local commumisi. Therefore, it suffices to say that policy decisions
are shaped and moulded by the challenges and options available to actors at local level.
Actors may use thefiormal positions to influence policy decisions first towards the interests

of their bosses, but also for individual beneAs Anthony Birch (2001) argues, power is
sometimes associated with those seen to dominate the policy environment or these well

known to the locals.
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To start with, the restructure of LG and the consequent creation of new tiosstwf
governance resultedinh e emer gence of power centres anc
actors whose exercise of power led to the emergence of-hmegemonyPower centres thus

serve as entry points the political scene and once actors are in, they legitithatexercise

of power. As actors therein carry out their daily duties they recreate, defend and modify

micro-hegemony.

During the field studyrespondents were of the view tlilaé exercise of powewas backed by

the constitutional design of L&s herein demonstrated

Therearea lot of power centres at the district, you have the RDC, you have the

district chairman, you have the CAO, so ak$h. Who takes precedence over the

other is not clear and on the district the chairman who is overseeing the

implementation of projects is not clear, we don't know whether it is the district

chairman or it is the RDC. The RDC essentially is for securggt iitd

representing the president at the district and ensuring security and mobilising

people for the ruling party. Now the district chairman is an elected leader, what is

his role nowg isn't it also political supervision? So you find that this is also

political supervision in addition to political supervision. There is clashing between

the RDC and the chairman over who takes precedence in the district (AC2:

02.08.12 Kampala).
This quotation shows that the exercise of power does not occur in a vacuignuftin
situated within an organisational structuks AC2 statesthe restructure of LG yielded
voluminous impoperly defined power centres suchL&®V, LCIII, SAS, GISO, LG headsf
departments and councillors. Thisirs addition to the traditional @tes like the District
Police Commander, District Medical Superintendent and District Education Officer. The
structure is that the government gave away a lot of power to the district which also gave away
power to the sugounty. This kind of establishmedid not only create power centres, but
also increased the number of actors in each category, whereby each actor enjoys a level of
micro-hegemony which he or she is bound to exercise where policy decisions are concerned.
In the process of performing theaduties these actors exercise a significant level of power
thereby recreating, defending and modifying mibememony. As AQ states, there is
duplication of roles and duties. Often times, this lack of clarity results in conflict between
actors but at thesame time actors have to find means to exercise their power. One participant

recalled that;

avhenl wanted to renew my passport, the RDC sent me to the police commander
that to clear my criminal record. When | came back he refused to sign my papers
telling me to come back another ddut he did not have any reason for not
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signing the papers there atigbn. He just wanted to show me that he has power to

decide on what to do with my for@@AC3:27.07.12 Kampala)
In this case, the RDC is wedlware that without him signing theapers AC3 cannot move to
the next step. In line with this another intewee claimed that the creation of several power
centres was an NRM gimmick devised to reward NRM loyalists, but had nothing to do with
the betterment of LG practices as presumed by devoldétit9. 31.07.12 EntebbeHe
stated that 6 bJetodringiswreng eleenénis Bimplyavithea hididen agenda
to frustrate and cripple LGO ( DNdrefdringt@ 1. 07 .
RDCs. The RDCs are appointed by the president and are often reshuffled. The rational for
such appointmest is, however not known neither arethey subject to any sort of
parliamentary or any other legislative approviis also not clear if policy considerations are
central to such appointments to ensure that the right person occupies thatotfaelingly,
respondents said th&®&DCswere simplyt he presi dent 6s waNPhdogs
02.08.21 Kampala)rheyclaimed that RDC$abricakd information against those deemed un
loyal to the regime. In most cases, RDCs were said to have reported spt giezctly to
the presidentkRespondentgiewed this as a strategy that RDCs used to keep themselves closer
to the president and to prove that they were doing their job (DCS1: 25.07.12 Mukono; DCS3:
20.08.12 Wakiso, DPIt4: 25.07.12 Mukono; AC327.07.1Kala).

Responding to complaints about the behavi@uRDCs, state house spokesman confidently

stated that there were reasons why such people were appointed for instance to please certain
people or to give them jobs because of their previous contribtitidn.top of being a reward

position to those loyal to the ruling parth € RDC6s position serves
restructure of LG yielded a new form of power appropriation far from the original intention of
devolution. Since this power comes from fornalsitions, the constitution serves as an
avenue for power appropriatiom t the same ti me, the RDCOSs
Schatzbergefers to as the love of power that makes those who bath in the sunshine of that
power to dance ailtaesnadd mahuactupe@nemiesfjustlas faspas they
can manufacture tit SchazberglaO0l45)tindJgakda,édip (ab)use p o we r
of power has become a major determinant of policy decisibleeal level This is even made

worse when those closer to avenues of power begin to reproduce it for personal benefit as

shall be demonstrated later. Due to lack of institutional means to control such behaviour, it

“Paul Aruho, o6Presidential advisor says Museveni igno
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passes without say. Locke (1690) was thus righttgas e t hat , 0i t 'S not
governmentsbut the use and exercise of those powers that were intended to accompany them

(cited in Lasswell and Kapland 1982).

The RDC is not the only person in this exerclseMukono,intervieweegeflectedon a case

in which the municipal mayor decided to relocate his offices to another area without the
approval of the councildPIt4: 25.07.12 Mukon while in Kabarole the chairman directed
the town clerk to give the kingdom money as contribution for kingaativities yet thisvas

not catered for in LG financindg5CS2: 26.08.13 Tel Int) In both instances, the actors cited
are simply trying to show how powerful they alre Pallisa district, respondents attributed the
conflict between the administrativergennel and politicians to assumption of power by the
latter. They recalled that historically, the SAS who were then sub county chiefs commanded a
lot of power, which they exercised in the implementation of LG policies (GRP3 28.0812
Pallisa). According tothis group, ot willing to relent their power, a power struggle had
erupted between these groups of actdrisey added thatthe assumption of more power had
permitted councillors to ride over technocrats even when they (councillors) were not
adequately RowledgeableThis shows that mickaegemony is practiced by those in control

of the political ground who often perceive themselves as being in cafitresources hence
their ability to influence public policy. Most often these players are located within
government structuge So in performing their duties, these actors engagaamexercise of
power hence producing micteegemonyMicro-hegemony can thus be displayed at different
levels of government so long as the structures therein accord actorsadné power.As
Chabal (199217 argueshegemony illuminates the nature of the link between economic and
political power, between culture, social formation and political institutions, between
individuals and corporate bodies, elites and counter editespetween the haves and the have
not 6s. | n thégensony ¢saused to fMacilitate anderstanding of the dynamics of

political domination in terms of public policy decisions in LG in Uganda.

| argue that the creation of power centres which waantn® enhance subsidiarity has instead
resul ted I n power struggl es. It paved way
consequent exercise of miehegemony to the detriment of LG. It suffices to argue, tfoat
restructurethe system into a compleane was purposely designed to create systems of
control In the context of public policy decisions, it implies that decisions are influenced by
powerful actors and are designed in a manner that serves their interests and not the interest of

local communites as was assumed by decentradisG. Micro-hegemony is often applied to
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influence policy decisions on four areas namely; human resources, finance, public
procurement (contracting &ndering) and policy formulation at lower level. These areas

provide an avenue for the exercise and application of Aiegemony.

5.5.1. Application of Micro -Hegemony to Personnel Recruitments and its

Impact on LG

As provided in article 198 of the 1995 constitution, LG through the district service
commi ssion has the power to Oappoint persons
district including the power to confirm appointments, to exercise disciglioantrol and to
remove persons from officed (ConsButiashig i on o
study found oytthesestatutory organs were overridden by powerful actane have turned

into using their positions to influence recruitment processe Thi s confirms Bir
argument that power can be exercised for good or bad reasons. At the same time it rhymes

wi t h Gueadorng thairstitutions cannot remedy the defects of societies, and national
progress (Le Bon, 2008:41).

Respondenst claimed that the process of personnel recruitment into LG was a privilege of
powerful actors who used their formal positions to ensure that those recruited were their
favourite candidates and not necessarily the most qualified (GPR3: 28.0812 Pallisa)
According to this group, the district service commissi@s no longer neutral as it ought to

be. They argued that in most cases recruitments were politically influantkedhe district

chairman having an upper handt is the chairman who nominates ttendidates, he has the

power to vet who getthe jobd GPR3 sal that because members of the district service
commissionare nominated by the chairman himself, no one could dare question his decision
even if ke gave the job to his brother. They added teaipite the fact that LG recruitments

target technically qualified people necessitating technical expertise, this was practically
impossible because the system had paved way for actors to utilise their positions to influence
decisions on recruitments. Atiigh the practice cannot be generalised, it is commonly. used

This grouppointed outhat6 even t he CAO cannot appoint wit
of the chairman, the appointments are based on pensatbn this is a son of Okoboi and
Okoboime ti me contested with me or heGRRBdn't s
28.0812 Pallisa).

The process as it appears undermines merit recruitbigposes a danger in the quality of

technical staff andould have negative implications @erfaomance. Meritocracy as Olowu
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(2000:133)arguesis central in ensuring success in policy implementation and regulation
including provision of serviceswhich is a major role of local governments. Flouting
meritocracy in civil services appointments may netumiquely Ugandaas it can be found
elsewhere. Howevein Uganda as this study found out it is facilitated by the practice of
micro-hegemony which makes it appear normal to both its perpetuators and the ordinary
person.lt is one way through which statutory bodies are undermitredhe case of the
district service commission, its power as a statutory organ is shifted to the person heading it
In the face of actors undermininige system of checks and balances such pescform the

order of the day. Therefore not only does the practicality of the district service commission
depend on the character of the actor heading it, but policy decisions also depend on how this

actor (ab)uses his/ her power.

Respondents further aaed thatupon recruitment, the same power was exercised to control

them. They made references to statements suéh égy you are not doing what | recruited

you to da This they addedsubtly defined thenature oftheir relations and how they
interaced. t was often along superior versus junior (SCS1: 03.09.12 Kabarole). SCS1
observed that work procedures prescribed in the LGA were a matter of rules on paper as
politicians often used their positions to direct things their way. He argued that instead of
sueer vi sing the work of technical staff as p
process to avoid legal provisions thus causing conflict between technocrats and policy
makersd. As such technocrats who ithedimist ed or
of the law often lost their jobs. This in turn created job insecurity especially among
technocrats whose term of office depended on their relation with the political leadership. Far
from respect, the fear of being criminalised had forced techt®d¢o fall back and let
politicians do 6t heiSCSXd6.0M1g Kabaaote, SCH6e03.09(2012,h e m
GRP2: 03.09.12 Waki$o

The LGA spells out that in any policy decision, it is necessary to have professional input
provided by the admistrative personnel. What these finding®wever show is that their
expertise was limited as politicians often decided what should be done. Administrative
personnel were often thrown into a quandary whereby they have to choose between letting
their boses have their way or risk their jobs by insisting on professionalism which in most
cases is seen as insubordination. The decision to keep a low profile in order to minimise
confrontation with the politicians whose mienegemonic practices were much promoed
had implications on the decisions made by both technocrats and politicians. Whereas the
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politicians enjoyed making deci sliaissazgirebwi t h o u
game translated into wunful fil |l eaful dctotsiares o n
actually exercising here is what Birch calll
and indirect influence over personnel or decisions of governmental institutions and agencies
(Birch, 2001:161). It is therefore notable that itugions are produced and reproduced by the
strategic behaviour of actors, even while actors are constrained by institutions. In addition,
institutions do more than constrain actorsa®o
shape the cognitiveapabilities and dispositions of actors. The Ugandan case exhibits the
weakness of formal institutions such that they cannot tame office bearers. For technocrats to
adhere to politicians and not to the law in order to protect their jobs suggests thetyoty s

plays a significant role in determining what decisions these actors make.

It is also interesting to see how some more senior actors like the LCV extend their power to
influence even those within the political setting. In Pallisa and Mukono tleecthairpersons
acknowledged that although there was need to follow the law, they particularly put their ears
to the district chairman because it was him who elevated them to the position of vice
chairman DPIt4: 25.07.12 Mukono, DPIt5: 27.08.12 Pallisd@hey argued that their ears
were inclined to the chairman from whom they received instructions and did what he
commanded them to do because€hbe had the power to appoint and dismiss them. It
therefore becomes obvious that where formal institutions ptainar role, it is clear that the

one who recruits you directs your actions. The amount of power bestowed on the district
chairperson makes hifver one ofthe most influentiapeoplein LG. The LGA which puts

into effect decentralisation assumes that diyealected political leaders should be
accountable to their electorates and to the council as the decision making body, but the
statements from the two vice chairpersons suggest that accountability is directed to powerful
players and not to the voters. &ir (2001:159) is right to argue that, political power is
exercised within a political system. It can be used to change or control the behaviour of other
actors and can also be used as an end in itself. Power is thus used to modify the conduct of
other actes to fit the desires of their political bosses making political actors the most
important and influential actors in the LG setting in Uganda. As far as decision making is
concerned, the interests of the powerful actors take precedence. Indeed, powaisiofte
decision making is the production of intended effects on other persons (Lasswell and Kaplan,
1982:76). It can be used to affect policies of others with the help of actual or threatened

deprivations for nonconformity. In this case the threatofpsihone 6 s posi ti on f o
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to behave as their bosses would wish even against their own will. Power is thus control over
value practices and patterns and above all a dynamic factor that influences public policy

decisions in LG.

This study set out texamine the politics of public policy decisions in LG, but when arguing
about the practice of micfleegemony the role of the government necessitates a review. The
exercise of power does not start and end with LG, it is an extended practice in all levels of
governmentRespondents stated thahenit came to recruitment of the CAOs government

was quick to amend the constitution to revert the process to the public service comrarssion
institution over, which it has direct control. @hrecalled that governmehackedits action

by arguing that LG did not have the capacity to handle the pro@eS4: 30.07.12 Kampala)
According to AC1,government argued that the takeover womlshimise abuse of office,
blackmail and subjection to locBorces because as recruiting authoritlesal politicians had
resorted to using their office to intimidate accounting offic&S1 said that gvernment

backed its argument by citing a case in Mukono where, following a disagreement, a politician
decidel t o terminate the CAOO6s contract without
position. In thiscase, the CAO sued the district and won the case. In ordarswthe five
hundred million shillings (about two hdred thousand euro) in damages, tstridt was

forced to sale of all its vehicles. Even thdrG could not raise all the moneyence
government was forced to intervene (DCS1: 25.07.12 Mukono). The sacking of the CAO does
not only show how individuals abuse their power to the detrimenGoblt also shows a gap

in the system of checks and balances. Government intervention could be seen as an attempt to
close this gapbut also proves its powelt gave government more reason to take over the

recruitment of district CAOs.

In another scenarirespondents regretted tlgatvernment often reacted to their concerns with
force. Using the case of CAOs recruitmaniwvhich they objected the decisianguing that it
made it difficult for them to control persons they did not recméispondents claied that
their plea was met with mockéryd we wer e gi ven | ee mautyourwe wer
own peoplefor as long agou alsopay their salaries and finance gllo ur a NGS¥.i t i e s ¢
25.07.12 Mukonp This expression was also made by another retgrat in Wakiso. Some
interviewees reasongdh at devol ution had | ost meaning be
no aut horitydé babD® DRIt2: 21.08.B2 Waksio).1Okher Istdindemned
practicearguing that, it was not the solution personnel challenges. Instead the solution
would have been to let the people understand the law regarding appointment and removal of
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technical personnel such as the CAO, otherwise the move tantamounts to recentralisation of
LG (AC2: 02.08.12 Kampala).

Gower nment 0s response shows power as a strate

of violence. As Lasswell and Kaplan argue,
Accordingl vy, ,affetto thes blicyi dedsions eofn athers Vehipolicies are
determined by expectations of the resulting conduct of those having the influence. In policy

decision making, only those whose acts matter do participate (Lasswell and Kaplan, 1982:

71) . Undeni ably power i s toanadifyithe donduct of atleetsinor g
a mannerwhich he or she desirgthus decision making is an interpersonal procasss the

case in political process, t he most rel evar
|l arger units rather than for themselvesd (S
taken to represent the interests of those powerful actors thémesieed only individuals

are capable of intentional action (Mayntz and Scharpf, 1995; Scharpf, 1997). As
institutions both LG and government thus becdnaeneworks through which actors design

policies that serve their interests. It is therefore righteason with Gustavée Bon that
Opeople are not governed in accordance wit!l

character determines that they shall be governed. After all institutions have no intrinsic virtue:
in themselveghey are neithergoodno badé (Le Bon, 2008: 42).

The paradox of recruitment of CAOs and deputy CAOs can be seen from two sides. Whereas
the CAOs themselves welcomed the move, LG on the other hand condemned it. On their part,
the CAOs and their deputies perceived the move &=f febm the tyranny of noifieeling

local forces (DCS1: 25.07.12 Mukono; DCS2: 29.08.12 Wakiso). They saw the change in
policy as salvation which had granted them freedom and power to exercise their expertise in
decision making and implementation of thevléo the very last bit. (This expression was
shared by all the CAOs interviewed in the four districts). The following extracts are additional

confirmation to this feeling.

In the past if you don't relate very well with your chairman and your council, you
are dismissed and you go home. But now | am transferred. This was reverted on
30 of September 2005. So job security assured under this system, secondly,
independent mind is enhanced under this sy8tara were not having an
independent mind under decengation. Thirdly you work with confidence,
nothing is disturbing my mind | work with confidence because | know nobody can
threaten me. So to save you, you can either ask for a transfer or they can say that
this man needs a transfer (DCS1: 25.07.12 Mukono).
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If you are recruited by theistrict, they will keep on torturing yquntimidating

you, you even give in when you should not give in. Because once they say we no
longer want this ma#, you know for us they can always get a reason, you can't
be 100 percenperfect, so they can magnify that point and you find yourself on
the streets or else you can stay thdret stressed because the one who has
recruited you will say, but you are not doing what | recruited you to do and it may
be complicated (DCS3: 20.02 Wakiso).

Principally the law devolved six poweé€rsadministrative, financial, planning, legislative,
judicial and political powers for LG to perform the decentralised duties (see 4.1.1). These
were to be executed in a coordinated manner through the sgbwrhsidiarity. On the other
hand government retained responsibility for security, national projects, national planning, and
foreign affairs. The empowerment of LG to appoint their staff was meant to shorten the
duration of the exercise and to undermine bften bureaucratic tendencies that characterised
government recruitment through public service commission. Above all, it was meant to build
competent staffing. The revision of this provision, however, contravenes the essence of
devolution and/ or the L&, which established the district service commission whose purpose
was to enable LG recruit all their personriefurther undermins the autonomy of LG and
devolution of administrative powers and functions. The fact that there was no legal

justificationfor this decision demonstrates use of power (financial) by government.

As earlier on observed, there is always a tendency to adhere more to the appointing authority.
The LGA empowers district political leaders to supervise and monitor technocrats who are
employees of LG, but being recruited by the public service commission and having to report

to government yet be supervised by LG causes some sort of ambiguity and has implications

on policy decisions. Deducing from what the CAOs said about their recrdjtisnevident

that the change in policy only served to show who the most important and influential actors in

LG are. In the first instance, CAOs were subject to local forces hence listened to them and
made policy decisions that matched their interelststhe second instance they are now

inclined to government, as they themselves acknowlettggd 6t he one who recr
you what to doé. What comes out <clearly here
fight over resource control siadhe CAOs and deputy CAOs are the accounting offices. It

also explains the resistance that decentralisation encountered during its inception as some
sections of government officers felt that adopting it meant relenting their power to control
resources (Nbambi, 1998). It can therefore be argued that the change in policy was meant to
benefit government and not LG. These findings resonate with those of Schatzberg (2001).

While discussing political legitimacy in middle Africa, Schatzberg argues that power an
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politics in Africa is about consumption and not transformation, while leadership positions are

seen as licences to eating; one is powerful if he/ she can eat. They can also be likened to
Bayartodos (199 3)actarshmnAfriean pobticsiinsdahbtii gop nméosftma b h d me n 6
As herein shown, when the big men decided, the small men had no choice, but to accept the
decision. This confirms what | highlighted in the beginning of mleegemonic discussion,

that, it is adynamic relationship between thaves and have nots. From the perspective of

human resource recruitment, policy decisions are shaped by the needs and interests of
power ful actors and their capabilities to ac
has been changing since decaligation took effect, it implies that the nature of recruitment

is still ambivalent, but above althe manner in whiclpoweful actors use their positions

remains a defining feature in LG.

5.5.2. Application of Micro -Hegemony on Financial Decisions and itsvipact
on LG

The devolution of financial management, planning and administration was fundamental in
Ugandads LG. Section 77 of the LGA spells ¢
finance for example it st atgatientdfdrmutate lagproves h al |
and execute their budgets and plans provided that the budgets shall be balanced
(LGA,1997:628). The Act grants LG financial autonomy including the power to identify
sources of revenue, levy and collect taxes and appropriads.ftmorder to put this in place,

it establishes the district planning committee whose duty is to generate development plans that

reflect the needs of the people in a given locality thus emphasising baptampproach.

Nevertheless, it is important to eothat ninety percent of LG funding comes from the central
government out of which eighty percent comes as conditional grants, ten percent is
equalisation grant and only ten percent is unconditional grant. It is the duty of LG to raise

the remaining ten grcent from local sources. Conditional grants are meant to finance
programmes agreed upon between LG and government and are expended for the purpose for
which it is made in accordance with the conditions agreed upon (LGA,1997:630). This
implies that in deiding how to execute these plans/duties, LG and government areatdgar

that, wlicy decisions are guided by legal provisions and reflect the interests of all parties.

18 Equalisation grant is the money to be paid to LG for giving subsidies or making special provisions for the least
developedlistricts and shall be based on the degree to which a local government is lagging behind the national
average standards for particular service. Respondents said this had been stopped.
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However, as this study found out, this is not always the case. The practice chageraony

is what shapes and determines public policy decisions.

To start with government commenced with a takeover of recruitment of CA€srding to

participants this meant control over resources. Most CAOs interviewed argued that this move

was meanto ensure that they (CAOs & deputy CAOs) listened to the central government

after it appeared that th&yere listeningnore to LG politicians than even the president as one

of them put it (DCS1: 25.07.12 Mukond®y having them under its control, governnéad

direct influence on financial decisions made by these accounting of{ia&3: 02.08.12
Kampal a) . From the politiciands s idodewvhattheays d
power, power is resources and do we have resqunoedvoney is athe centre you always

have to kneel for it. Before they saé@.rnnd, y ou

Pallisa, the LCV gave an example as follows,

you will plan to construct a road say from here to Gongonyo, first of all you don't

have themoney, somebody is giving you the money to do it and you know the

people who are using thedad, they need it to be motor alaled even yourself as

a leader you appreciate that it is not in a very good condition. But then having put

out your work plan yowlon't receive the money so in that direction there is no

achievement (DPIt1:01.09.12 Pallisa).
In addition to the above observations participants argued that even when the money is sent it
does not necessarily facilitate LG projects, but those of governr@enditional grants that
constitute the biggest percentage of funds are strictly for national programmes and LG are not
allowed to divert or change anything irrespective of pressing local nB&itl2: 03.09.12
Kabarole).Several participants in thigugly did not find this condition favourable to LG
because according to them, they weiedtof implementing government policies whereas

local interests were not catered for. It meant that they could not design any policy without

paying attention to goverme nt 6 s i nter est SCSE GFOP.BI2, KLHA: 08 . 1.
04.09.12 Kabarole, DPIt18: 08.07.12 TI, DPIt12: 03.09.12 Kabardlig)such itwas an

agreed position that d&édecentralisation in Ug
LG had beenturre i nt o default | mplementers of gover

(DCS2: 29.08.12 PallisaDPIt9: 31.07.12 EntebbéPIt3: 21.08.12 Wakiso). Interviewees

also claimed that it was because of this fact pwdicy actors at local level were reluctaaot t
enforce i mplementation because it waThisonot
further confirms that the current structure of LG facilitates the exercise of Hmeg@mony
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and offers insights on how actors both at national and local levél insgecision making and

implementation.

In a country whose economic base is so weak, competition for the very scarce resources is
high and indeed only powerful actors have the ability to exert conteskloese resources and
consequently influence desions pertaining resource allocation. The claim that resources are
power can be taken to imply that the one who has access to resources becomes the
commander. This creates a situation of commanders and command takes; the commander also
doubles as the o#fi decision maker. In the context of LG, its financial autonomy and the
power to make policy decisions is rendered impractical. This exercise of hegemony by
government is what Chabal would refer to as a combination of political and economi¢ power
thus hegmony is the control of power by the economically dominant class or more accurately
their representatives. Therefore despite the adoption of decentralisation and the subsequent
devolution of power, as far as decision making is concerned, the currentniddigferent

from that of the previous regimewhich as (Okidi & Guloba, 2006) arguesnly acted as

implementers of polies from the central government.

Concerning local revenue, the Act empowers LG to identify sources from which they can
generate lodancome. It is from this money that they can finance certain activities such as
facilitate councillors and pay their allowances. The challenge with this provision is that
governmehreserves that right to deciadich sources can be exploited, which tagas be
collected by LG or not and which taxes can be collected and retained or remitted to
government. Participants condemned the fact that economically vibrant sectors like fisheries
and forestry were under government control even when they are locatieidh the
jurisdiction of LG. They argued that this limited their discretion on decisions concerning
taxes. Citing an example of the source of the Nile, participants argued that all the revenue
collected from tourists went to theational budget from wheiigis unfairly distributed thus

not benefiting the LG where it is located (DCS1: 25.07.12 Mukod@S1 named security
which according to him was not a direct concern of LG as one area that benefited from most
of revenue collected by LG. This could explavhy another respondentstribed LG as
6conduits of centr al government 6 because of
sources of revenue (DPIt10: 01.08.2012).

For one to conceive Ugandads decentrratti sat i

with financing of the devolved responsibilities. To an ordinary Ugandan, decentralisation
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meant services brought closer to the people. Economically this would mean more funding to
LG since this is their responsibility. Without resources LG cannobparespecially given

the fact that locally generated revenue is so minimal. Depending on funds from government
denotes serving its interests thus undermining LG autonomy as per decentralisation and
devolution. It serves to show th#te practical politicaldynamics of the system are not
necessarily consonant with the constitutional provisi@m/ernment may be right to decide

on distribution of revenues collected by LG for instance by distributing it to LG with
minimal economic activity to enable them miscal revenue or LG that do not have
tourists attraction. But the lack of transparency in distribution procedures raises questions
on where the money goes. Initially LG depended on Graduate Tax, but its abolition and
replacement with smaller taxes sucbtdl tax and service tax left them in despair. The
practice as manifested above reveals the exercise of structural power with government being
the main actgrdetermining rules of procedure and influencing the behaviour of actors as
well as policy decision. Here the role of institutions does not featurka his article

OPl urali st Political Science & "The State":
Richard J. Ellis perceives the state as an actor that, although obviously influenced by the
society surrounding it, also shapes social and political processes (HBIS). The
institutional setting helps to define actors
seek to transform these settings through their actions particularly thraaldgltspand
contentionl therefore argue that in the face of scarce resources, those in their possession have

the meanso exercise micrdhegemony over others.

5.5.3. Application of Micro -Hegemony on Public Procurement and its Impact
on LG

The establishmentfdhe district contracts committee was to ensure that the process of public
procurement in LG is conducted within formal provisions. As this study found out, the use of
power dominates this sector too. Respondents were of the viewnthaitdual actorsoften

harboured particular interests and given their official status, they tended to use their positions

to get the bargain (DPIt10: 01.08.2012 Mukono) DTIt10 argued that this was mainly driven

by actors in top positions who he said had special interestsne areas, either,daise they

were born there, hatheir projects or stayed there. In such instances, these actors gave special
consideration to these ared®TIt10 gave an example as follows 6 we got a gran
million dollars, but the big sho@bove decided thathat money should be given to only the

old districts. Of course that is wheresyhicome from. Now if you do thatvhat good are you
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doing to the newly creat ed udedzE?disquised compaaylto i s a

award himslf a contract to collect revenue from a landing site (GPR3: 28.08.12 Pallisa).
GPR3 added that when the CAO decided that the contrdaetrbeatedecause the company

had bridged théerms of agreement, his effossere futile due to heavy political inference
(GPR3: 28.08.12 Pallisa). According to this group, the technical department had found it right
to revert tax collection to the subcountyut because the company that had the contract
belonged to the chairman, all attempts made to implementehisidn were frustrated. GPR3
claimed that despite the CAO having more authority over contract matters, the district
chairman had used his position to reject the deciSach practices often resulted in shoddy
work. Talking about shoddy companies, bokte ttormer minister of Refugees and Disaster
Preparedness and the former prime minister acknowledged that functional constitutionalism in
Uganda was far from reality. They both stated that in most cases LG politicians were able to
beat the system in one way another and award themselves contracts which was against the
LGA (NPItl: 10.09.12 Kampala & AC1: 30.07.12 Kampala).

Respondentslescribedthis as corruption. Whereas it is not my intention to discuss the
subject, it suffices to state that most of platicipants of this study linked corruption in LG to
procurement processes as demonstrated in the following extracts.

The laws are clearly defingbut you see given the tremd events in the country

now were by the big shots mostly the political winggmvernmen has shown no
interest in fighting this corruption, there is a tendency by even the administrators
to succumbto their pressure. Because they may have some irdesagt for
instance there is an activity to be implemeltgdu go in advertise forenders,

now the politicians say, | have a hand in it | mean he is interested. What do you do
as a civil servant it is a big challenge. You cannot say no and he is your boss who
is interested. What do you do? Just accept whatsdys (GRP2: 03.09.12
Waki).

| may say that this party here has satisfied all the requirements or conditions but
because somebody heavier than me has interest, he will come up with somebody.
These councillors have been mandated to control all these other issues. They
control eve the subcounty council with all the systems. So they can even decide
to do anything with you. They can dissolve when they sit and you have nothing to
do. When a council sits and says our chief here is doing this and this, they have a
right to stop you (GR3: 28.0812 Pallisa).

Although this shows the working part of devolution, the manner in which hkeisg
implementedcould be detrimental to LG because instead of the two wings complementing
each other, one group seems to be supressed. Similar behas®wbgerved in Kabarole

where, technocrats reported that they preferred to let politicians have their say because
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accordi ng avastemf timé totdo thveysknowing that no good use of it will be
maded (SCS2: 07.09. 12 |Kfatheamramy | exajnples & @eShicali s |

personnel who feel demotivated. His demotivation comes out clearly in the following extract;

In fact, to tell you the truth there are some things that we find we have no say.
When you feel you are tired you sit back anglsa people do their own thing that

they want, what can | be able to do. Because the moment you begin arguing about
something they will say that now you are trying to let us down. So why should |
be at loggerheads with people, let them do what they \Bamtwhat can | do.

SCS2 gives an example in which when they (LG) wanted to procure desks for a certain
primary school. According to him, the council identified a supphbet the chairman went

against council decision to give the contract to another nptegfe6 mor eover he was
beginner and did not have the capacity to ma
institutional functionality one academici an
an exaggeration to describe it as dysftional, on both counts, because of the way the system

was de sAC4 obé2d D Karhpala). For AC4, all the faults that befall LG are a result of

its design. Perhaps this could imply the creation of power centers.

The practice and application of neehegemony and the subsequent decisions made on this
practice have severe implications on LG operations. In the Pallisa case, the subcounty was not
able to implement projects funded by locally generated income because the private firm
refused to remit anyevenue that it collected. But it should be understood that their refusal
was backed by the knowledge of some political support that would ensure that the contract
would not be withdrawn. So where as government influenced all the decisions using its
finandal base, this shows how actors at lower level also strive to influence even the ten
percent locally raised revenue. It could also exemplify working devolution, but again one that
has been abused. It is important to note that the law forbids LG employtepdiiticians

and technocrats to award themselves any contracts within their area of jurisdiction.
Nevertheless actors have been able to open wu
through which they could easily gain access to district tsndEne practice is a clear
indication of lack of balance between power and policy enhanced by the absence of control
mechanismsand lack of oversightlt may also suggest lack of willingness by responsible
authorities to intervene, or some sort of coalitisetween the eliteS.he behaviour of the

LCV clearly demonstrates what Chabal views as the attempt by the elites and counter elites to

link economic and political power. It shows how competing elites define, organise and
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implement various strategies oédemonic drive and shows the overlap between the private
and public (Chabal, 1994:217; 258).

This kind of practice is not only experienced at local level. It is the kind of behaviour that
seems to run across the whole country. In 2013, a presidentidoadesigned citing
negligence of his advice. He argued that he was tired of advising president Museveni while he
(president) does not listen to any addicét he pr esi de nt Thisispliesdhat ad v i
policy decisions are mostly a privilege pbwerful actors who not only have the resources

but can also apply micrhegemony to direct decisions. The Ugandan experience overlooks

the argument that policy issues in society are complex thus require professional and
specialised experience (Olowu, BD25). The manner in which power is exercised in
Ugandads LG confirms that Opower i's exercis
disagreement or conflict between parties about what should be done and one side comes out
on top (Birch, 2001: 164From the perspective of ACI, the relationship between orientations

and capabilities of policy actors and the underlying social interest is a complex one and that is
why only in direct democracy may citizens participate in policy processes (§ch997:7).

| argue that devolution provided actors the opportunity to exercise their power, but in the
process of executing their duties they engage in the production and recreation of micro

hegemony.

5.5.4. Application of Micro -Hegemony onlocal Policy Formulation and

Implementation and its Impact on LG

The fact that local councillors are elected by adult suffrage and they are able to formulate
policy at local level demstrates some level democrag. On the other hand, thessence of
Ugandads dec eaoempavericanantnities mand Wweakleaders to make decisions
on affairs that affect the lives of the commiest within their jurisdiction. Respondents
acknowledgedhiatsometimes Magers were consulteoh orderto generate development ideas
right from thegrass root thus bottomp approachAlthough tis may sound good and ideal,
respondents claimed thathatever suggestions local communities made, their ioften

ended nowheras ealdecisionmaking was done by actors at ttistrict leveland even then

only powerful onesMoreover, sometimes decisions came right fromcenatralgovernment.
According to them,as the lowestunits of LG, subcountiesoften planned to undertake

activities that were demanded by the people, but their plans often hit a snag because

Y"Paul Arreehsoi,deinti al advi sor DBadyWenitdd30D4€20Eni i gnores advi
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implementation depended on the orders from ab@ve councillorattributedLG6 s s ever al
challenges to ihot being the final determingraddng thatgovernment often subjesd them

to stick to the supreme law yet it does not do the s@dRdt4: 25.07.12 Mukonp Another

addedthat becausenot many councillors adequately undewst the law, this often took a lot

of time due to endless consuitat (DCS4: 05.09.12 Kabarole).

Respondents lamented thatanci | |l or sé failure to comprehe
challenge to LG. In Mukono, the mayor cited a case in which they deliberated and made
resolutions but after some time, some councillorgjected the minutes of their own
deliberation DPIt10: 01.08.201 According to him, these were mostly councillors with
minimal education who could not understand the legal language in which the minutes were
documented. On this note, there was a propmsatview the educational requirements for

local political aspirantsbut the presidentissued a directive against thpgoposal (NCSS3:

27.07.12 Kampala). According to this senior officer at the ministry of LG, the proposal was

just about to be passedanfaw through constitutional amendment, only to be rejected by the
highest powers in the country in the pretext that it was equivatentisfranchising the
citizens.NCS3 regretted thabtdate, there is a presidential decree on this matter to maintain

this electoral policyAccordingtoNCS36t he system is crafted in a
certain operational policies were not questiondbié does not provide space for
deliberations and mutual agreement, it operates on orders from. almyén acaémics you

can ask questions, but for udsSevhral respondeats d o n 6
expressed frustration with thigrovision arguing that neaducated peoplevere filling up

positions simply because they are good mobilisers, but whamito LG such peopleauld

not grasp council procedures thus hindering council business; dlaimed that this was

intended to win popularity for the president among the locals and/ cedharated people

who feel they can be part of government and enjoy political po@8:(27.07.12 Kampala).
Otherssuggested that this wa deliberate policy meant to keep the NRiower since such
semtilliterate persons do not have the ability to understand the law and/ or analyse it, making

it difficult for them to challenge policy decisions made by government. In addition, they can
easily be manipulated (DPIt3: 21.08.12 Wak&@]t10: 01.08.2012).

Apart from the district chairperson, the LGA as well as the constitution do not prescribe any

academic qualifications for persons contesting for councillorship at district arcbanty

level. As a result any person is free to join politics so long ahbéas a good mobiliser and

can convince people to vote for him/her. Depending on his/ her relationship with the district
85



chairperson, any of such councillors candppointed to take on the position of tHistrict
speakeror vice chairpersanThe district vice chairperson is solely appointed by the district
chairman while the speaker is elected by the council. Respondents were of the view that these
appointments are often based on personal relatidrere is no doubt #t once such people

gain powertheir ability to make googoliciesis questionable. Since the appointmestare

made by an individual anal the council, these appointees may strivedsign policies that

please their masteia order to maintain their positionghe fact that these struces and
policies cannot be debated or questioned complicates the entire process of policy formulation
at local level. Placing a presidential decree further serves to confirm the hegemony of the
president. This militaristic approach signifies a tendenaatds autocracy and dictatorship,
which works against the principle of decentralisation and devolution. Although the details of
this will be discussednder the section osevenism (see 9,6it is important to bring an
aspect of it here to show how policy made and who actually makes poldgcisionsin
Ugandads LG arena. I n addition to the mis
undermines the sovereignty of the constitution and other legal instrurierisaundermines
theoretical aspects gbublic policy. Anderson(1975:55) argues that policy formulation
necessitates paying attention to acceptable courses of action. This implies that policy makers
should be cautious not to design policy that may end up creating more public problems than
solving a problem to which it was designed. Whereas this sounds an ideal way, it is not
always the case because actors in policy making often design policy in a manner that serves to
fulfil their personal interests. It is therefore right to argue that decisiakers often make

strategic choices reflecting their idiosyncrasies.

On his part, former minister of LG who was also the brain behind decentralisation regretted

t hatproitrcei pl es of LG have been trampled upon
a matter of individuals deciding and directing policy (RNPIt 12.12.13 Kampala). His
observation was that the idea of collective decision making had been over taken by individual
actors and the powers thatthé i t betre RDC the minister and sometimes the president

who want something to be done in their interest, then that is what will be implemented.
Whether the council likes it or nat,has got to be implemented. You find a minisgaying, |

will not allow that in my mimstry, RDC | will not allow that in my district without necessarily

refl ecti ng o nRNPlthcenclwednhsittLG was hoi langer adsystem where local
people could take decisions of their own and implement them. It had been transformed into a

sysem that promotes certain individualhis position confirms what the permanent secretary
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of the ministry of LG sai d; 60t he failure of
either influence or sometimes hinder the good performance of theseiviints because they

want to be the sole decision makersd (NPl t5:
case in which the CAO had failed to implement anything due to contradicting orders from
abov®d 6 You t ake t h & thepermanensetetaly saydhib,ithe minister says

this, the speaker says this and that. You let the CAO get lost.arbegll your bosses. This

one is writing a |letter, contrary to the oth

Another case was when the LG council Wakiso passed a resolution to have parents
contributea small fee in order to provide food for their children. Their resolution was
overturned by the RDC who argued that the president had banned any form of fees in
Universal Primary Education (UPE) sch&o Even when the council argued that studies had
revealed that child performance was poor because children spent the whole day at school
without meals, the RDC held his position (DCS3: 20.08.12 Wakiso). For this reason, most
technocrats described some P as irrational actors who at times thought they were in
chargeofthe LB O They tend to over st pdirectly getimolved c k et s
in issues of LG which i s AC®a7.0712KampalddC83 i nes s
20.08.12 Wakisp This example also shows the contradiction betweermmaltipolicies and

LG policiesBecause the RDC is the presidentds rep
Any antagonism with him is seen as provoking higher authority (the president). As sisch he
able to (ab)use his for mal position to infl:
portrays decentralisation as having reinstdbegeawratic structures in another form. It

claims to promote democracy yet in actual sense it is not necedsauitgl by democratic

processes and accountability to local electorates. It rather forms part and parcel of a
bureaucratic systemot so dissimilar with previous regimelksargue that his use of the
presidentds name 1 s par trceoffponmerhTdis iecregsedanvemu r t o

hegemonic practickeavily influences gblic policy decisions in LG.

Another example closely related to this was cited in Mukono district where it was reported
that themayor single handily decided to relocate the mayoral office, only to come back when
he run out of money to pay the rent. His coming back ended up causing conflict between him

and the town council (DPIt425.07.12 Mukono). As a show of power and association

¥The case of Kamuli refers to the conflict between the current speaker of parliament and one minister both of
whom are from Kamuli and often use the district CAO to fight their political conflicts
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powers abovethe mayor just moved to the minister of LG neglecting the cqunhbitch is

mandated to solve such conflicts. Pallisa, the observation was that most of the laws were
circumvented by politicians and whoever tried to contest them eljehim/herself to
problems with the district political leadershipCS2: 29.08.12 Pallisa). For this reason
DCS2 is convinced that 0i f one is to surviyv
setting, one cannot easily follow the law to the @wh. another scenario, a participant
explained such behaviour as zealous desire to control resources (DPIt7: 27.08.12 Pallisa). In
this case DPIt7 argues that because of decentralisation politicians had assumed arbitrary
power, which they wanted to overtlgxercise to take everything and become overall; shelving

the formal institutions that submit technocrats as technical operators of the system. Moreover
as one participant stated, some political actors did not have the slightest understanding of the
LGAwhi ch should be their The MRSEHMRSD,PLDIAO:12R): 01 .
publ i calt ® omoloinc y06 maakgies that gaurcitneestsed has little or no

power acting alonelt suggests that all issues should be brought to the council and dscisio

be based oa consensusThe Ugandamasehowever shows that sometimes actors do decide

and act as individuals undermining the very existence of the council

This section has shown how mienegemony is established, where it is applied and how it is
practiced. Through an examination of human resources recruitment, tendering processes,
financial decisions and policy formulation at local level, it has shown that fhegemony

can be exercised in any level of government so long as structures confesasbofgoower to

actors. It has also shown that in the name of doing their duties actors engage in the exercise of
power, thugecreating, defending and modifying midiegemony. As such the idea of local

and/ or equal participation in decision making is far from reality. That lives the entire process

to powerful actors.
5.6. The development ofMusevenism how it works and its impact on LG

| use this coinage 6 msevenismto denote the practice of presidential ethos. It is coined

after the name of the current Ugandan president Yoweri Kaguta Museveni. During field
research for this study, t he gaiswas prominénhe pr
prompting this coinagdt appeared that both individuals and groups of people like bicycle
riders often used the president Mgsevenaimie t o d

practised by both actors within and outside goverrirapparatus. It is common among policy

19 Municipal Research and Services Center of Washington
88



actors as well as nempolicy actors and in most casegss driven by personal interest. In the
context of LG, it isthe practice of referring to the president (Museveni) in an attempt to
influence policy decisionsran the advancement of directives on policy decisions and/ or
policy implementation. Musevenism is thus a metaphoric expression that connotes power
hence its practice grants the user some sort of power which he/ she can exert on often
unsuspecting peoplé&ometimes, it is facilitated by the desire to seek association with the
highestand most powerfubffice in the country. Musevenism exhibits characteristics of
authoritarian regimedwowever, no single type of authoritarian regime has characteristics that
can capture whahusevenism is all about. For instance, personalised rule concentrates power
on one person who resists delegating it. But as the above sections have demonstrated,
although the president is a powerful person, power is not concentratedydnnonAnother

type would be personal despotism. This is often characterised by arbitraywhketreat

their subjects as little more than slav@scemoglu et al, 2004 Acemoglu argues that such
leaders find the source of their power within themseltegir family, loyalists, and
bodyguardsHe adds that théeader retais discretion in hisdecisionsThed e s poti®s r ul
exercised through the leader himsedther than through institutiorgdcemoglu et al, 2004
Musevenism although not always exercised within the confines of institutions especially
where the perpetuators are located within the government apparatus. This is so because in
most cases, these actors use their formal positions to direct things according to their interests
and notas prescribed in the constitutiom bGA. In the context of decision making, the
practice allows its perpetuators to enjoy a certain level of decision making leverage. As the
previous sections have shown and will further be shown in the next chaet@s®n making

in LG attracts many actors, but not al | of
policy decisionsTherefore unlike in despotism,usevenism does not limit decision making

to one person.

Musevensm could be likened to personal oronean rul e as was the ¢

Fall

Mubuto, but Acemoglu et alagain argue that such rulers mainly have a prime aim of
accumulatingpersonal wealth for themselves and their familidgain musevenism does not

limit wealth accumulation to the presidesmid his familyor associatesOn the contrary, it

enables its perpetuators to manipulate the system in order to #meitiselves or achieve

their interestsand as indicated these are not only family members. Musevenism is how one

can skilfully use the pgei dent 6 s name t oPegpauatore mag betoidisaryi nt er

people like motorbikecyclists or small entrepreneurs. This is different from the case of
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Mubut obs personal rul e I n whi ch Moeover ol d n
musevenism doesot necessarily imply use of state resources, ddaver use of the
president 86s name t o,ddafendohes denisioa or pctiviiyid/@ryescdpe c i s i 0

from legal provisions.

Museveni is not just about the president exercising his powerait open practice that can

be manipulated by all who wish to and have the ability to do so. Although the president
sometimes wants to act as an adsirruler, as was shown aboveysevenism undercuts this

by allowing other actors bottithin and outsié government apparatie exercise some

power in decision making. It does not necessarily concern itself with how the president treats

his loyalist as wouldbe in personal rule, but how his loyalists use his name. Besides, its
dynamics do not automaticaliyjnply being loyal to the president and/or the ruling NRM

party, but beingshrewd in using the name. It is this skilfulness that determines how
individuals or groups of people within and outside the government apparatus interact and/or
influence policy deisions in a respective LG. For instance during the field study, informants
indicated that eveBoda Bod&’ cyclists had mastered the art ofisevenism and used it to
propagate for their interesthCS1: 24.07.12 Kampalaliting the case of Kampala City

Couwncil Authority (KCCA), NCS1 argued thatmsevenism hathade it difficult to tell whos

who in LG or even in government. blogla beda i d ; 0
cyclists from the city centre, thepdda bodakrefused sayinghat the presidergaid they

should be left to6 k u | e AiHteik ro 6guarantee that the o d a  bwdhal asédsthe
president 6s n ahmseasupdgonrers 0RM yoyalisis. What s important to note

here is that KCCA was not able to enforce its plan becaudeottee balashad referred to a

Opr esi dent Thatlis wdyil sag thathe waene Kluseveni in itself connotes power

hence musevenism grants the user poweregard ordefy policy decisions.On his part,

former prime minister argues thatusevenism is factlated by lack of knowledge on policy

matters which made actors want to seek presidential authority disregarding ministries and
institutions (ACL1: 30.07.12 Kampal a). ACl no
people who are not knowledgeable, wiay try to give orders when they do not have the
powerbut they may try to give orders when the
it was a common disease affecingd@you know many people suffe

it is the presidentialBtos t ha't makes them behave that wa:

20 Boda Bodas a means of public transport using motorbikes. Those who operate them ardaalttdh boda 6 s .
The term is said to have originated from the boarder districts were motorbikes were usétk asansport

means across the boarder

21 Kulembeka is to collect rain water. In this case, it is a metaphor that denotes looking for survival
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not use the presi de nchidvad. | suffioeeto sayathatrdevergsmaéso u | d |
notaregimetypgout a practice that facilitatdés its |
personal gain. It is mostly facilitated by the presence of weak formal institutiormaiaimdal

checks and balances. As such its perpetuators are able to get away with wrong deeds.

Musevenism is a hdlirectional practice. It was initiated by the pdest himself, rolled down

by his associates and has been espoused by ordinary persons. During the 2012 state of nation
address, Museveni reminded parliament that he was the president of Uganda and that all those
criticising him should know th&f. This isin addition tothe presidential directivethat have
becomeso common andre oftfenused t o pr ove t hecording ®anydent 0
r e s p ondtherecent pagi, ithe president has preferred to personally intervene in almost
every policy issue no atter how trivial it was and whether or not it required his intervention
(AC3:27.07.12 Kampa)a The president has also clearly stated tmats the presidenand

that mere ballot papers aaot remove him from power. In 2014 during the NRM caucus
Musevem was reported to have saibat he is not a classroom general to be easily forced
out® Respondents claimed that this had made the publi@agmistomed to hearing such
statementsand associate them with power. In the context of this study, respondents claimed
thatif no reference was made to his name ghblic would simply ignore decisi@made by

other authoritie$AC1: 30.07.12 Kampala).

Presi dent Mus evVve nrantes ofdin potitorsas the president and the chief
decision maker can be taken to symbolise display of arbitrary power. It shows his readiness to
allow seltinterest contravene the formal procedures. This is then imitgteadl those who

carry on the mseveism discourse. The practice ofusevenism likens the current system to

its predecessors whose leaders as Huntin@®82)observes were ruthless dictators and life
presidents who cultivated nothingut misery, terror, exploitation, pain and hopstess. It

therefore holds ground when scholars of politics in Africa argue that personalisation of power

is characteristic of postolonial leadership in Africa (Clapham 2003:58). Clapham adopts a
more interesting expresdgienn,6,t hant tihsa,t tthe rlee
he cannot decide tdo. Like colonial governments,uns eveni sm has produced
politicians whose duty is to carry on theusevenisim crusade by exerting power on their
subjects to impress their master, whielersis to be a reliable strategy for actors to hold their

position.

2See State HouSeaUgaoflaNaoilé@n addressod 2012
BTabu B. 2014: 61 am eaeasilyforcedwolitMssevemi gebParir By ™Monbtor
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When LG complained about the poor state in which they operated, their ministry told them

t hat oOthe president had said that whoever <co
ivethe officed (DPI t 3 @nkispa8, :aMakérerdiBersity profassok si o) .
was convinced thahusevenism was a product of the structure of politics in the country. He
viewed the president as somebody who liked to do things first, yet thensystier which he

presided over was not designed that way and as a result he tertdid short cuso as to

avoid procedure (AC4: 05213 Kampala). AC4 pointed out that if the president wanted to

give someone money, it was easier for him to call upgthernor of the central bank and

direct him other than going through procedural matters. As to why the president could not
direct civil servants to work faster, AC4 saidvas political and concludes thé@fluseveni is

a micromanager who wants to managemismanage everythiig

Interviewees claimed thapresidential associatebad specifically found pleasure in
musevenism and did not hesitate to use it @g Way to practice micrdnegemony.
Interviewees noted that despite their offices being ambigiodise pr esi dent 6s r e
(RDCs) were renowned practitione@EmusevenisnfNPIt6 02.08.21 Kampala). NPI6 argue

that these top proponents ofusevenism were almost everywhere and at times did things
which were not very coherent with the system. Aareple was given above in which the

RDC interfered in LG policy on having paren
opinion was shared by another MP who was very critical about RDCs and argued that they

did not do the right things6 i n s t evexrsgeing impleonentation of government projects

RDCs have turned out to be vehid®Cs who just drive here and there doing notling
(NPIt711.09.12 Kampalaphe added that it was because of this pleaple looked at them as

spies who sometimes simply ased those they saw as opponents to the ruling party of
engaging in security issueSome interviewees accused RDCs of miximplitics with

personal differencandrelaingt hem of security matters i n ofr
attention(DPIt527.0812 Pallisa, NPIt8: 13.10.12 Berlin). Due to fear of the RDC who was

said to spend most of his time politicking, actors were forced to make policy decisions that
seemed to please the president or implemented policies according to RDC directives to avoid
being reported to the president (AC3: 27.07.12 Kampala).

| argue thathe useof t he presi dentds name is a form

importance, identification and significance. It is meant to reassure other actors that policy

decisions cansa we | | be determined by one or a few

subordinates make statements such as o0it is
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the amount of power and locus of authority held by the person in question. In ternigyf po
decision, it implies that his decision is fin&his, however, tantamounts to violati of formal
institutions. By succumbintp RDCs dominion actors in LG are acting out of de#ne fear

to be reported to the @sident. It can be argued thatisevenism has produced a new form of
supremacy that advances patronage, networks of patronage and identity politics. Such
patronage does not readily lend itself to the distinction of public office and private gain.
Upon ascending to power Museveni empéed democracy and rule of law, including
constant elections, yet this practice does
UPE is more of a command and as Olowu argues is a characteristic of autocrats. Musevenism
is thus a form of autocraayreating a condition where its perpetuators view the country as
their personal estate and the state apparatus is ultimately theirs to use at their own discretion.
Party and government officials are essentially their servants and agents (Hyden and Olowu
2006:99). On the UPE case, this certainly won the president sufpportthe local ignorant

popul ation who fai/l to recognise the i mpact

On the other hand wsevenism can be held for the breakdown of constitatiprovisions

such as hierarchical procedures. LG actors had come to accept that hierarchy did not really
matter so |l ong as the president solved the
really care so much about hierarchy as long as oneaclaieve the purpose for his distress

call, the end justifies the means especially in a situation where you are dedhinthe

popul ation who may not kn o2 Rallisa)tDuehto grawiag c h y
musevenism the citizenry had equallkd¢a on the practice to justify their decisions on LG
policies. The case of boda boda cyclists was already stated. In most LG including the capital
city, the council had resolved to hateda bodaspay service tax since they operated a
commercial businesddowever the latter refused to comply with this decision arguing that
60the president said no more taxesd (GRP103.
another scenario the president directed a halt on the proposal to have foreign students in
Ugandanuniversities pay more tuition fees compared to nationals as is the case around the
region (URN, 08.17 2009). On this note, the president just gave a presidential directive
without any explanation. Still on education related development, councillors inrd{atzand

Waki so regretted that parents had refused t
arguing that the president had said UPE was (ipddt12: 03.09.12 KabargleThe decision

to stop tax collection fromboda bodasis an exhibition ofthe exercise of hegemony

accompanied by micrmanagement over statutory organs such as the Council of High
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Education and the LG council. It is an indication of one command conducted through public
speeches treated as presidential directives that cannot bedravid reverseddowever such
decisions have economic implications on public institutions such as universities whose
funding is very meagre. Besides the decision undermines the role of a statutory body such as
the Council of High Education which is respites for taking decisions on such mattesy.
undermining all decisions made by corporate bodies, the president is indirectly showing that
legislature has no authority over LG in Uganda. By not contesting presidential decisions,
actors within these statugoorgans are either acting out of fear or know that whatever action
they may take wil/| not yield any positive re
behaviour undermines the autonomy of LG contained in the &@&Rabove all the essence of
devolution Musevenism has thus created a situation in which people are forced to adhere to
powerful actors out of feailhat is why | say msevenism is a fdirectional practice whose
practice if not checked may turn decentralisation into a symbolicypolic

Critcsofmuseveni sm descr i baathorised bptee piesidenva sothé otherf e a r
powerful politician closest to state ywer. Sometimes perpetuators ofusevenism are

relatives or associates of the presid@rtlusevenisim has been held pessible for the
increased demolition of public entities such as schools, forest reserves, et cetera in the name
of paving way for investors. By 2006, several schools within the city had been demolished in
order to find land for investors. Among the dersbéd schools were Shimoni primary and
Demonstration school which was sold to an investor to build a hotel and Kyaggwe road
primary schoof>Those engaged in these activities of
their work.In the context of LG, as hdsen demonstrated, some actors engage in the use of

the presidents name in an attempt to challenge or influence decisions made by LG and/ or the
LG council. The president has been accused of undermining legal institutions by directly

intervening in haltig land evictions or giving away public land unconstitutionally. Legal

experts in the country have expressed fear t
and could cause civil unrestod thus aa®®ling ¢
I n their communication to the president, the

24 This information was contained in a letter written by form high court judge Justice Kanyeihamba for details
see Aruho P, 2013 OPresident iRalyMantor219502013says Museveni

% See URN 15.07.2006ee al so Daily Monitor 05.01.2007 6Uganda:
School Starts

®For details on the presidentds role in land wrangl
26.04.2013; Africa Reew 15. 08. 2011; Africa Review 15 01 2013
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is when a citizen has battled a land dispute in the courts of law and finally won with an
eviction order being granted, only to have this discharged andarddclillegal by a

presidentfal directivebd.

This extracts,demonstrate what Okof@gendo (2002) calls the fusion of power in a single
individual . It further confirms Rousseaubs a
to be always master unless he transforms his power into right and obedience ito duty i t e d

in Laswell and Kaplan 1982:121)lusevenisimthuscontributes to the breakdown of formal
institutions which makes separation of powers very minimal. Moreover it is difficult to
distinguish the private from the public as public offices are run as personal business.
Musevenism is thus no different from whabranHy den cal |l s t he o6big m
only problematic, butlso makes politicians believe that they are above the law and indeed
promotes patrimonialism (Hyden, 2006:-945). Hyden argues that governments with such
practices are more interested in accumulating resources other than desigrdngotioies.

And asMoscaargues,6r ul i ng c¢cl asses do not justify th
possession of it, but they try to find a moral and legal basis for it, representing it as the logical

and necessary consequence of doctrines and beliafsatile generally recognised and
acceptedd (Mosca, 1 8&kBes: actdrs o pagmlicyTdacisiens thas wh a't

conform to the needs of powerful actors including those of the president.

Musevensim threatens constitutional stability, does not havaliHity to sustain democratic
practices and its continued practice may slip the country into some sort of dictatorship coming
from the president and perpetuators olisevenism. It has served to strengthen a president
who seeks to govern outside the rafdaw and maintain power through the political doctrine
under which it is gercised. Because of increasedsavenismpublic policy decisionsgn LG

lack the logic and/ or constitutional basis. Instead actors interpret the law in a manner that
suits theirinterests or mostly seems to win them favour among the citizenry whose legal
understanding is equally limited. Not only has this practice facilitated the president and his
associates to hold on power, but has also enabled them to validate their holdesrbgow
means of patrimonial legitimacy through redistribution of resources to their clients.
Accordingly, the workings of the formal political institutions are undermined by the informal
logic of clientelism and public policy decisions are determined bly fartors.Musevenism

has resulted in the transformation of power into right as dictated bypghtitional setting.

Through nusevenism, power is redistributed and exercised through the agency of actors

Ki ggundu MHEsever? riedt land déctives unconstitutiondllaw expertd The Observer 01. 0:
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whose formal positions deems their actiongect; making submission to & duty.
5.7. Recentralising Local Government within a Decentralised System

With the enactment of the LGA in 1997 it was assumed that decentralisation was bound by
law while devolution granted LG the power to make all poliegisiors without interference.

The constitutional and LGAmendnents have tended towards recentralisation. In fact the
LGA has been asmded nine times in less than ten yearés this study found out, in the
context of public policy decisions, there appears ta bendency towards recentralisation of

LG within a decentralised systefRespondents claimeatatmost policy decisionsreremade

by government and passed on to LG for implementation. Because decisions were made at a
higher level, actors at local level dhaesorted to lobbyingOne councillor stated thatd i n
Uganda, things are not just distributed because you are thegrgou have to lobby for them

SO you must be ready to | obby to get what yoc
lobbying and advocacy had become very important determinants of resource allocation and
that is why LG leaders were demanding f&ills training in lobbying and advocacy. This
opinion was shared by other councillors in Mukono and Wakiso. Councillors found reasons to
lobby arguing that the hierarchical process was lengthy and undermined urgency (NCS3:
27.07.12 Kampala). According tdCS3 such bureaucratic practices forced people to jump

hi erarchy, engage in | obbftogetthingsdomesort to o6t

Whereas lobbying is a fact of life and common in any political system world over, the danger
is that it threatens deocratic processes if it becomes too influential and corrupt. In Uganda,
lobbying mainly involves connections with actors in higher authority. This implies that
constituents with weak leaders who cannot lobby or who do not have connections may be left
outif resouce allocation and appointments &@sed on this. Moreover actors may lobby for
what is in their interests and not for the good of LG. Where it appears to be directed for group
or communal good, one should not undermine the possibility of hiddenest of individuals.

For instance a councillor who advocates for a project to be located in his home area could be
doing so in order to be eted in the next election. The turn to technical know who
encourages the use of power whose dangers in decisaking were already discussed. Beset
with the need to show their powdmnowledgeable actors are often happy to act as problem
solvers, which certainly earns them more power. It is my conviction that when prolonged such

practices become normal and te tommon person seeking high authority becomes the more

28 Technical know who is often a term used to imply making use of powerful persons known to someone
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ulti mate way to seek redress. This under mi
on jumping hierarchylemonstrate that relenting constitutional provisions is spearheaded by
the very actorsupposed to execute them. It is therefore inevitable that even ordinary citizens

do alike.

Respondents also suggested that people lobbied because they were dgitasawrong to

blame the man on the ground for failing to observe hierarchy when the sédpauthorities

have failed to perform their duties (NPIt5:

to follow hierarchy on lack of sensitisatiowhich she said had been limited to top officers.

This according to her pushed both councillors ardinary people to MPs or ministers who

they saw as everything. But some respondents interpreted this as a deliberate strategy
intended to keep people out of policy issuB$I(3: 21.08.12 Waksio). DPIt3 argued that
government had intentionally refusedgensitise people on decentralisation in order to keep
them ignorant such that it can manipulate théin. example of lobbyinginfused with
ignorancewas cited in Hoima district where part of the council wanted to remove the speaker,
and resorted to lobbyingowerful actors in government instead of applying what the LGA
stated about removal of such actorsBICE1: 24.07.12 Kampagla NCS1 suggested that
councillors lobbied because they did not know what to do. Indeed the issue was solved with
the intervention bgovernment NCS1: 24.07.12 KampalaThis again could demonstrate
government hegemoniut it canalsobe explained in terms of education, thatiscause of

the low level of education held by some councillors, they are not able to comprehend the LGA
which spells out all procedures of removing a politician from office. In the perspective of
ACI, individuals cannot determine policy outcomiest have the capacity to act at high levels
because of their intensignahich lead them to internal interactiorScharpf 1997:52). Put
together, lobbying, advocacy, and power are dangerous facets in LG because when actors
engage in these practices, they make policy decisions that serve their interests and not those of

LG as a whole.

At district level, both politicaleaders and technocrats complained about lack of legal counsel
(district lawyer) for the entire LG. Inspite of it being provided for in the L&Spondents
claimed thatgovernment had deliberately refused to provide funds for this positidnLG
itself cannot effect this provision without government congBX@S5: 21.08.12 Wakiso). This
was equally interpreted as an intentional move to ensure that government would always have
an opportunity to intervene and make decisions on behalf @@ ver y tveme we
problem we have go to Kampala to seek clarification and given the quality of local
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councillors, interpretation of the | aw becon
to implement the constitutional provision for a district legal counsel eaaken to imply the
urge to maintain control of information, w |
exercise of powerAt the same time it demonstrates mitregemonyon the part of
governmentegarding decisions on what sections of the LGA camieimented and what

not.

Recentralisation of LG becomes even more palpable when one looks at the strict guidelines
handed over to LG to implement national programnhesll the four districts, actors both
political and technocrats cited the case of thatidtial Agricultural Advisory Services
(NAADS)?® programmewhose design they argued did not match local needs. However, LG
could not change anything save for implementing it as it \Rd&t{3: 03.09.12 Kabarole
DPIt9: 31.07.12 Entebbe, SCS1: 03.09.12 Kalawr As such the projects often failed.
Section 35 of the LGA establishes the District Planning Authority (DPA) and mandates it to
design development plans reflecting the needs of local communities, but in line with the
National Development Plan (NDP). @Act further states that in instances where plans do not
match, those of the National Planning Authority take precedence. The NAADS example cited
here shows how the District Planning Authority has been limited to planning and making
decisionswhich are rarely implemented. Government is able to do this because it has funds
for its programmeswhich LG have to implement while local projects are put on hold due to
budget cuts. Government is thus a powerful actor in LG and a factor to reckan withlic

policy decisions.

Recentralisation was further cited in the concentration of financial power in the central
government. In Pallisa district, it was observed that each time LG planned to implement an
activity, their plans would be frustrated thetgovernmentvhich would only send part of the
money SCS8: 30.08.12 PallizaDuring the filed study, the issue of budgets cuts was raised
by nearly all respondents. In most cases, this was costly for LG that would have already
allocated contracts to ipate companies, meaning that cancellihgmwould be bridge of a
contract subjecting them to heavy cosBPIt205.09.12 Kabaroje In 2011/ 2012, LG
suffered a budget cut of fifty per cent. In a group discussion with some of the civil servants in
Agule Sub County in Pallisa district, as well as with other sections of actors within LG, they

revealed that, in addition to budget ceyernment releases often came in late rendering LG

“NAADS is a programme run by Ugandadés miomdgsctlturg of Ag
including providing agricultural incentives. I't is Op
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idl e most of the ti me. One paishoimoneypwerltsit,apt |y
when money ¢ 0 méeERPAW3D.08d2 Pallisd)Plilk 04.09.12 Kabargleln

Entebbe, the mayor reported that LG premises were only active venuesgodemnment

releass came and when everything was used up the chaopemsere left with empty places

(DPIt9: 31.07.12 EntebbeXhis explains why somé&G actors have argued that save for

people being able to vote, in terms of decision making, decentralisation had lost meaning
(DPIt3: 21.08.12 Waksio). In Kabarole the LCVaitman described the system as follows,

We have always considered our interactions with central government to that one
of a pendulum sink. At some point we were absolute centralised. But with the
1995 constitution coming into effect talking about devaolutof power we moved
almost absolute decentralisation. But of late we seem to be hanging in the middle,
not 100percentdecentralised, not 10percentcentralised but somehow in the
middle OPIt2: 05.09.12 Kabaro)e

This was shared by his colleague fromakiso district who described the system as a superb
policy on paper, but one that did not practically reflect decentralisébétit3: 21.08.12
Waksig. On the other hand, another lamented that the system had degenerated and
tremendously derailed to theipt that, no government or council could take a decision which

it could implement without interference (RNPIt 12.12.13 Kampala).

The situation as herein presented makekfficult to define roles and who the final decision

makers are.Explaining the isue of limited funds, one MP argued that this was done to save
money for government 6s more Opressing needs
government 6s wor k. He noted that most of t|
centralised at # top and that there was reluctance on the part of the government to release
funding for LG (NPIt3: 13.08.12 Kampala). He too observed that it was hard for LG to
operate when government retained all the money and still expected them (LG) to do the work

of all other ministries and government departments as per decentralisation.

Both the LGA and the constitution grant autonomy to LG to execute their duties. This
includes the power to make and implement policy decisions in their areas of jurisdiction
without any influence from governmentHHo we v e r government 6s d o mi
decisions concerning LG demonstrates loss of this autonomy and independence leading to
some sort of reversion to a centralised system. This is specifically conducted through
dominaton of i nformation and O0technical experti
the sole problem solver. Monopolising and control of information can be translated to

arbitrary power and bureaucracy and as Guy argues bureaucracy can be used to implicitly
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trade information for influence of policy. Information can be produced selectively to make
one type of decision inevitable (Guy, 1984: 188). Concentration of power in the executive as
discussed in the previous section (Musevenism) while marginalising @tims of
government is a characteristic of autocratic governments (Shivji 1991:30). Decision making

in such systems are a sole prerogative of one person or groups of powerful persons.

The exercise of economic power to influence policy decisions is veryopnoed in the
above situations. In 1994, president Mu s eV €
aimed at undoing the harm that had been done to LG by centralisation. He postulated that the
new form of government would unleash local initiative anditaéise local democratic
processes which together would sustain development and enhance local capacities for self
governance and service delivery (Museveni, 1994:4). What the president proclaimed here was
a move against centralised power. But barely twemars down the road with the same
president in powerare the practicefar from his proclamation. Instead there has evolved a
sharp twist in which LG policies have been dictated not by the locals, but by the interests of
the centralised political powetevoted to maintaining a stableut centralised state, thus
subtle recentralisation of LG within a decentralised structure. Okidi and Guloba (2006)
observe that in a centralised system, officers are driven byngelésts and behave in a
manner that isletrimental to social development. On one hand it has been observed that the
system subjects local officers to unwarranted paper work of planning and budgeting, yet in

reality government makes all the policy decisions (Olowu and Wunsch, 2062).198

The diminishing power base of LGwith spending powers and priorities increasingly

determined by government is no different fro

to grant full autonomy for local poliesnaking to LG indicates that decentralisatiana

highly political process and as Crook and Mar{@®95) note, the hidden politics of

decentralisation become visible by an examination of which rights and responsibilities are not

devolved Other than being itandem, LG is overridden due to lacklotal revenue. Indeed

as Mwai kusa observed iIin the case of Tanzani

dominated LG policies and practices from the colonial era to date. The demands and interests

of the local people have counted very little if dtialthe development of LG and as a result

the role and function of LG has been greatl)

that in such instances, people look at local authorities not as their institlin@s organs of

government. On the oth hand government treats local authorities as its tools created for its

use and disposal. Added to such cases as reverting recruitment of CAOs, deciding on the
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educational levels of LG counalis, conditioning LG funds andusevenismrecentralisation

of LG becomes more evident.argue that although decentralisation granted LG power to
make policy decisions, in the face of limited resources and dependence on central
government, decisions tend to be made by the government thus pointing towards

recentraligtion.

5.8.Summary

This chapter has discussed the idea of constitutionalism amid-tmg@monic practices to

the conclusion that the existence of a constitution and other legal instruments does not
necessarily guarantee constitutional leadership. It heswvis that away from formal
institutions, policy decisions in LG in Uganda are a privilege of powerful actors who are
engaged in dynamic exercise of midregemony. It has shown that miemegemony, is
central in public policy decisions in LG and illuminatthe relationship between political

and economic power as well as the nexus between LG and goverriRedlatting on the

main research question of this study, it appearsthigaéxercise opowerby certain actorss
one of the major factors that influere publ i ¢ policy deci®eons
chapter has demonstratatat resourceful actodsindividuals or corporatestrategically
influence the direction of policy decisisavoiding well laid legal frameworkSimilarly it
showed that sometimexsctors strive to be seen as doing something for their constituents
but only to be able to win votes. It develops the contention that it is impossible to
conceive of a generic form of LG where principles of decentralisation are highly upheld.
point outthree main factors that aresponsible for this. First of all there is monopolisation

of power by local councillors thus limiting participation to the contrary of what
decentralisation aimed to promote. Secondly lack of local revenue subjects LG to depend
on government, which in turn undermines their decision making powers. Thirdly, the
increased practice of musevenisim undermines constitutional provisions. But on the other
hand | also argue that all this is made possible bypthetice of negpatrimonialsm and

the weak state offormal institutions that enablactorsto behave as they pleas€his,
however does not imply that the system is completely undemocratic and unsuccessful.
Elements of democra@nd successan be traced as demonstrated by eleabiopolitical
leaders the empowerment of councillorsa the ability of the council to make certain

decisionghough they may not be able to implement them
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This thesis therefore situates the policies and practices of LG in Uganda within a
historical pespective where policy decisions were limited to one powerful actor or a
group of powerful actors. The findings presented in this chapter can best be captured
using HoddeiWilliams observation of governance in Africa/Vhether a state apparatus

is controled by a dominant party or a military junta, a central feature ofipdspendence
Africa has been t he centralisat i-Wiliamsand pe
1984:140).Therefore to understand how policy decisions are concluded policy scholars
shoud pay attention to the issue of power, who has it, how he/ she exercises it, for what
purpose and in whose interest. By so doing one is be able to comprehend the complex
relationship between actors and institutions and how they strategically configucg pol

decisions and policy outcomes.
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CHAPTER SIX:

LOCAL GOVERNMENT IN THE CONTEXT OF DECENTRALISATION

This chapter explores the degree to which decentralisation has enhanced political participation
and what this means in terms of public policy decisions. To find this out, | examine how
different actors (politicians and technocrats) participate in theraftdiLG considering that
decentralisation aimed at increasing participation and involving communities in decision
making. | argue that decentralisation has indeed increased political participation among
different groups in LG. However, it has also emertied in as far as community participation

is concerned, it has not translated into real community involvement in decision making on
matters that affect their daily lives. Instead there has been a power capture by the elite who
also dominate the decisionaking domain. The chapter is structured as follows; the first part
examines decentralisation as a pathway for political participation. Specifically I examine the
effect of decentralisation on participation by different actgpsliticians, administrative aff

and community members to the conclusion that several factors impinge on how actors
participate and how they make policy decisions. These include conflict, interference,
disagreement and levels of education. The second section explores how dedenirabsa
increased political representation. This is achieved through an investigation of political
pluralism and how its presence influences public policy decisions. In the third section, the
impact of the infinite creation of new districts on LG is expth Considering arguments for
creating new districts increase participation and representation as well as bringing services
nearer to the people, this section examines their state in terms of physical infrastructure,
finances as well as human resourcesrnder to find out its implications on public policy
decisions. The findings indicate that in addition to other implications such as politicisation of
new districts, their creation has resulted in what | call soilisation. Soilisation is a growing
sensatia in both local and central government and has become the norm that informs policy
decisions in different aspects of LG. The mushrooming of new districts has led to a power
capture by the elites, exclusion of local people from engaging in decision makimgtters

of policy and decline in social services.
6.187 Decentralisation as a medium for Participation

Different authors have offered different definitions to participation (cf. Cronwall and Brock,
2005; Gaynor, 2010; Gaventa, 2008), but what these authave in common is their

perception of participation as a means through which governments maintain social control and
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neutralise political opposition since everybody can participate in politics. Generally,
participation denotes a set of activities byzgtis that aim at influencing political authority.
These may include voting and joint decision making among others. On the other hand,
political participation is the engagement or public involvement in decision making
(Lamprianou, 2013: 21). If citizens piipate in policy decisions, they can hold their leaders
and/ or public office bearers responsible for their performance. As Gaynor (2010:12) argues,
participation enables people to gain political agency and wield influence over the context and
directionof their lives. It is thus a political method of empowerm&uholars like Gaventa
(2004 27) argue that effective participation takes into account issues of institutional change.
This can be achieved by a political party that represents both a swudstaation of the
disadvantaged and excluded citizenry (Hickey and Mohan, 2005:19). Similarly, Mukandala
(1987:15) argues that, fostering popular participation requiresrieg patterns of behaviour,

be they administrative or political to be participgtdrecause a system of participatory
development without participatory administration and/ or policies is impossible. Accordingly

political participation calls for democratic participation and tolerance of diversity.

As evidenced by the Africa Charter ongilar Participation, the importance of participation

in LG is something that most African governments underscore. In 1990 during a conference
held in Arusha, African governments backed
the United Nations agendg stressed the promotion of popular participation in policy
formulation, planning, implementation, monitoring and evaluation of development
programmes (Arush 1990) . They argued that peopl eod:
Afri cads r ec ovm effgrts asrwell ad fervpeinatign mafedemocracy. Popular
participation is, in essence, the empowerment of the people to effectively involve themselves

in creating the structures and in designing policies and programmes that serve the interests of

all, aswell as to effectively contribute to the development process and share equitably in its
benefits. In its memorandum, the Charter noted that there must be an opening up of political
process to accommodate freedom of opinions, tolerate differences, actsgtsits on issues

as well as ensure the effective participation of the people and their organisations and
associations. It i s of t en assumed t hat par
awareness resulting in proper understanding of formal institsit{Smith, 1985: 184). Smith

adds that improved understanding of formal institutions minimises the possibility of local
leaders acting irresponsibly, but encourages people to play a key role in local public decision

making and implementatiomhis could I an additional explanation for the massive move
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towards decentralisation in most parts of Afrielwever, as Ribot (2001) argues, the impact

of these reforms on popular participation depends on the local institutional arrangements they
create. Forinstane , 0 w h recelve paveets,avhas powefsey receive, and the relations

of accountabilitythese actors are located in. In terms of increased participation and decision
making, Ribot is sceptical about the promise of decentralisation. He is jusf tme many
scholars on decentralisation who have expressed discontent with the recent reforms taking
place in the name of democratic decentralisation. The observation is that these reforms neither
create accountable representative local institutions neplee the powers that would
constitute democratic decentralisation. On the contrary decentralisation has come to signify
programs and reforms that are ultimately designed to retain government control (see Crook
and Manor, 1998; Crook and Sverrisson, 2(Ribpt 1999).

Regarding community participation, decentralisation scholars like Riutta (2009:135) argue

that in most cases, the rural poor are disempowered impeding their level of participation save

for participation in electoral processes. This accordiingim is caused by lack of awareness

and selfesteem which leads to political empowerment necessary for them to actively engage

in political processes. In examining democratic participation in rural Tanzania and Zambia,
Riutta observed that in Tanzanig,is largely the same group of actors who participate in
various ways and most of them were leaders who are normally in charge of community
meetings (Riutta, 2009: 102;7). Still in Tanzamé&@rsha Venugopal and Serdar Yilmaz

(2010) observe that theourtry seems to have a @encentrated LG because of central
appointees having large powers at the local level. They add that central control over
administrative functions has ensured that administrative decentralisation is yet to occur. On a
more positive nte, Tanzania has registered progress in the fiscal sphere in terms of
transparency and harmonization of transfers. These findings correspond with Machiko and

Ar y e e(R0®3y5d)argument that the dominance of a small elite in political processes often
makes the majority especially in rural areas defacto and disenfranchised. In her study of
decentralisation in Uganda, Steiner (2007: 179) observes that the anticipated increase in local
political participation is limited in practice due to insufficient oppaities being provided to

citizens by local officials, or a lack of information about opportunities being made available.
Similarly, S a i (R0d8) observes that increased participation can facilitate collaboration
among actorsbut that at the same timeatan frustrate them i f peop
are not met. In the case of Ugan8aa i(t12d 03 : 22) observes that 0i
wel | as conflict wit hiwhclUigaies that pastnenmshipk are stille t h n i
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fragile and caronly be solidified by concomitant improvements in incentives, information,

and conflicr esol uti on mechanisms. 6 Indeed in its
Creati on i n Ugandabd, DEVI VA and Actionaid
participationin decision making and accountability were moving towards a downward trend
inspite of LG administration being brought ¢
Gol ooba (2004) i n his paper O Re aseneed tati Ng po
communities did not find it necessary to participate in policy making, instead they preferred

that their leaders decide for them since that is why they were elected. These observations
correspond with the more general literatareparticipatiorfor ingance, Gaventa argues that

t he O6key c h afderdunygsethe tomstructiom &f ne® telationships between the
ordinary people and the institutiagh®specially those of governméntvhich affect their

| i v(Gawveahta, 2004:27From the perspective of ACI, it is the choices of those involved in

the policy process that will ultimately determine policy outcomes (Scharpf, 199%6)4®

the context of this study, these assumptions demonstrate a bearing on public policy decisions

given the many actors and institutions therein involved.

In Uganda, the 1993 decentralisation statute resulted in major changes in the institutional set
up, which defined allocation of power and the conduct of BGth the LGA and the
constitution create v@nues to increase political participation through inclusion of special
interest groups such as women representatives both at local and national level, the elderly,
youth and disabled personsn as far as decision making is concerned, a significant ehang
occurred as government officially relented some of its power and authority to LG to make and
implement policies within their area of jurisdictiolhis transformation reflected a fresh
reorientation on policy decisions as opposed to the traditionaldep approach. As Kisakye
observes, it implied that the once oppressed, powerless and apathetic population was now
being transformed into a formidable political force by popular participation (Kisakye).1996
Given the fact that LG consists of administvatstaff and policy makers, and considering its

five tier structure, one would assume that policy decisions involve both politicians and
administrative staff as per the principle of decentralisation and above all devolution of
powers. However, as this studound out, there has been conflict of interest in decision
making whereby powerful actors within the system dominate the decision making process and
consequently influence policy decisions. In addition, the level of educatisra major factor
thatdetemined how politicians behaved and interacted. It came out that those with relatively

high educationlevel were more articulate, confident and actively participated in council
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meetings, hence they also steered the decision making process. On the otherchainzhl

input was often ignored as politicians took charge of the entire process. It severs to show that
decentralisation conferred power to some actors who in turn map policy decisions according
to their interests. Participation is hence not inclusageintended by decentralisation and
contained in the LGA. The process is characterised by conflict, interference, fear and
disagreement with each party accusing the other of meddling in the others job. As a result the
level of participation depends on thelationship between actors therein and what they feel
about the above issues. This section examines how differentdagoliicians, technocrats

and ordinary people participate and the implication of their participation on policy decisions.

The estabBhment of two wings of L& technical and political was to create an effective LG
system. Although each wing has its clearly defined functions they are meant to complement
each otherTo facilitate this complimentary role, programs were put in place to ereach

group understood their duties especially in regard to the empowerment of politicians as herein

stated.

G6--councillors are trained on how to make ordinarened how to pass by laws at
sub-county level. In the past people could not make theirdavut now they can
make what they call ordinancest lower and sb-county, they make by laws so
they can decide on issues that affect them.

Section38 and 39 of the LGA empowers local authorities to make ordinances and bylaws. In
Uganda, the law does nptescribe a minimum educational standard for any one contesting
for councillorship in LG, save for the district chairperson, but at the same time it legitimises
English as the official language and all government communiqué should be documented in
English The LGA that guides LG in its daily activities is written in English necessitating a
relatively high level of education in order to be able to understand its conddifitsugh

some councils permthe use of local language during council meetings,ritecaut that the

less educated councillors hardly contributed to the debate daektof confidence antear

of being labelled illiterate. As a result, deliberations were often dominateéemslite who

could freely and confidently express themselves in English. Consequently, it was them who
steered the decision making process and whose ideas were reprdgethtisdcase, the elite
domination can be equalled to midnegemony discussed in tlpevious chapterin the
perspective of ACIt heir wuse of education reflects act
During a budget reading in Pallisa, it was evident that only educated councillors took part in
the discussions. An attempt to get comisdrom other councillors was futile. Not only were

they timid but could not speak EnglisiWhen it came to reflecting on the previous
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discussion, some councillors were not able to comprehend minutes of their own resolution. In
such instances councillotater denied some of the information that they themselves had
discussed and agreed upon (DPIt10: 01.08.2012). In terms of interaction, counditidise

same level of educatigoreferred tostick togetherThis resulted in actor constellation and as
Sdharpf argues, it is the choices of those involved in the policy process that will ultimately
determine policy outcomes (Scharpf, 1997:483. In the face of limited understanding, the

less educated councillors are outweigh8dmetimes, interaction amorgpuncillors with
different educational level was initiated by the elite who simplyght for numbers to enable
them pass a given policyT her ef or e, whereas decentralisat
participation in local politics and decision makingaffairs that affect their lives, the issue of
education should be taken into consideration. Bearing in mind that actors are often looking for
payoffs, this could be reflected in the making of laws and bylaws that is to say, actors
involved may seek to degi and pass such #gws that grant them leverage in public policy.

Politicians were of the view that decentralisation chadrought government nearer to the

people, making it easy for them to approatckNPIt6: 02.08.21 Kampala). For NPIt6, this
increasegarticipatonandna k es it a better way of providir
opinion was shared by several political respondents from different levels of government.
Other responses that attest to this included the following.

G-we are saying that service delivery is brought closer to the people, then the
other is that job opportunities are created. Secondly, it ignites development in that
local communityNPIt4: 11.09.12 Kampala).

G-- the center has given away most of the pewe the districts the districts to
local council lll. We have the district councillors and the chairman who actually
acts as a president almost in his own right. He has all these technical people
around him, called the CAO who is like thermanenBecretary you get the head

of the health service, you get the head of education, you get the head of
agriculture and all these services. Now things flow from the ceotidwe district

then they go down to the sub countiB®(t2: 23.07.12 Kampala

Fromthe above extracts, it is possible that the position of political actors is informed by their
need to paint a good picture of the systen
comments suggest functional devolution whereby each actor knows hisflesr and

performs them accordingly. It suggests that there exists mutual understanding between the
two wings of LG that accord actors equal levels of participation. It denotes participatory
decision making with decisions reflecting the opinion of all parinvolved. This positive

perception of decentralisation as having improved participation contradicts that of the

technocrats who typically described the system as filled with conflict, interference and
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disagreemenfTheseare not mutually exclusive elemis, but interrelated as demonstrated in
the following extracts.

You know these councillors have been 0V e
understand the meaning of their power. | had a nasty experience here in my

district. We had urgent issues to disgusg | wastoo busy to attend council so |

sent my deputy, but they refused to conduct council until their sitting allowances

were increased. You tell them we cannot increase your allowances because the

di strict cannot af f or theywiaeome upWwithyfakeonodt | i ¢
reasonto impeach you. You know withsucivil servants you cannot be perfect so

they can come up with anything (DCS3: 20.08.12 Wakiso).

You know we civil servants are not supposed to show our political leaning. So if

you tryto correct some of thesmuncillors you find that the other parties look at

you as a wrong person. It is a vemery thorny issue in the administration of

districts under decentralisation because they may not trust you. Everything you do

they will think you have done it because you don't subscribe to their beliefs. So

decision making can be very difficult under such circumstances (DCS5: 21.08.12

Wakiso).
In Pallisa a respondent claimed that through their caucus meetings, councillors were able to
resoveon how to deal with O0stubbornd technocr
servants shared the perception that public policy decisions were a reproduction of respective
actorsé interest. Such i ntaadcendudesd bedmecoreingo f t e n
to council. As such, the council only served gdaformwhere an agreed position would be
communicated (DCS2: 29.08.12 Pallisa). Because of the power contained in their formal
positions, which they (councillors) often abused, technocrats awatlchlter any decision
(DPIt16: 09.09.12, DCS3: 20.08.12 Wakis®his shows than terms of policy decisionshe
powers accorded to political actors had created a gap in the levels of participation between the
political and technical wings of LG. lall the sampled districts civil servants lamented that
councillors had been mandated to control all LG issues at all levels such that they did not
value any technical input. Several respondents alluded to councillors as having resorted to
using their posions to intimidate technocrats who insisted on technical procedures (GRP2:
03.09.12 Wakiso, GRP52: 9.08.12 Pallisa; SCS6: 03.09.2012; SCS20:7.09.12). The

politicians however see this differently as herein stated.

We can sayhat in this district we want teupport about ten groups, they will go

and support about six of them and give them mphetywhen they are reporting

they will say that all the ten got money and yet you find some of the groups did
not get. They bring the report in written form and yeteality there is nothing.

For them because they are more technical and they even have other technicalities
they don't want you to know. When you are so inquisitive they say you are
interfering with our work (DPIt12: 03.09.12 Kabarole).
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On the contrarydchnocrats refuted these allegations instead saying that politicians often
looked for wag to impeach thenil'o avoid conflictandantagonism with their political bosses
they often withdrev from giving technical advicéSCS20: 7.09.12 Kabarole). Accordingly

any responses from technocrats lined with the expectations of the politicians.

Whereas the two wings are meant to complement each oflese extractshow a blame

game being played and suggest a conflictual relatioristtipeen the administrative #tand
politicians with some sort opower strugglelt appears that each group applies any of the
Lasswellian values in its possession to achieve their goal. Whereas the politicians have the
political power, the administrators have the technical skilleesg values are often applied
where necessany enable actors achieve their intere3tisis conflictual relationship shapes

the way the two groups interadthe commenby DCS3 suggests thane party overrides the
other. On the other hand, DPIt&2s c otsrcapture the aspect of educatiearlier on
discussedDue to low levels of education by some political actors, they were not able to
comprehend technical language often used by the administrative staff. This also contributed to
their misunderstandindn addition, tlere appears to be lack of trust as suggested by the claim
that technocratdo notprovidethe right informatiorto politicians. Politicianglaim thatthis

affects their planning and decision makifghis unbalancedelationshipmay work tothe
detriment ofLG.

Within the political wing relationships often depended on which party one belonged to and
which party governed a given LG. Generally it was observed that members of the national
ruling NRM party were always given preferential treatinby government. This enabled
NRM councillors at lower level to wield power over other LG actors even when a given LG
was ruled by the opposition (DPIt7: 27.08.12 Pallisa). DPIt7 argued that where NRM
councillors went against the law, government oftenldbadethem. This perception was shared

by technocrats in Wakiso and Mukono districts. Comments from a politician in Pallisa
confirmed this observation. Describing the preferential treatment accorded to NRM members,

he lamented as follows:

At the moment in ldanda there is no democracy, you can see, the way they beat
people, the way they harass théerior us here you find an NRM councilor doing
things that are not right, harassing people, intimidating them and so on. When you
try to complain, nothing is donetell you, my sister, that we have not reached a
stage of being people who know and have understood democracy (DPIt7:
27.08.12 Pallisa).
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This suggests that the ruling NRM party extended its hand to shape the behaviour of actors in
LG, which againdemonstrates the exercise of mitragemony From what he says, there is

no democracy, busignificant levelsof interference and harassment which brings fear and
makes people withdraw from active participatidime practice falls short dbaventd s v i e w

of effective participatiomamely taking intoaccountissues of institutional change such as
involvement ofmore actors from within andutside government (Gaventa, 20@®¥). As
Ayeko-Kimmeth(2014), argues, the essence of decentralisation and its imphtioerbeing

a technical exercise is underminedgmitical influence from botHocal and national level.

As a result, decentralisation itself has be
LG setting, power is not only used to determine who cénely participate, but also to shape

the nature of participation and to filter whose views constitute policy decisions.

Regarding participatioby ordinary people herein referred to as community participafidgn

is important to note thathe constitubn recognses communities asstakeholders in LG
Indeed in its 2010/2011 ministerial policy statemdémministry of LG stated that one of the
objectives of its financial committee was to promote stakeholders participation in the
planning, budgeting and implementation of LG programs for improved service delivery. The
policy statement recognised communitiestakeholders.This recognitioraims among othe
things toincreag their participation inlocal politics and involvethem in defining their
destiny. Because local communities participate in project identification, planning and
implementation, it is impéd that services can be matched to local needs. This would be a
result of incorporating local knowledge and aspiration into project design, implementation
and management. This would then translate into effective participation and contribute to the
vast impovement of the quality of democracyhe findings of this study indicate that,
whereas communitgarticipation in politics has increased, it is passive and has not translated
into real decision making in matters that affect their lives. Moreover both ooities and
actors within LG have a narrow understanding of what participati@mdsvhat it entails.
Nevertheless, respondents were of the view deaentralisatiorhad empowered people to
decide for themselves.

dGone are the days when you could thirdm Kampala that the people of Pallisa
needa community centre and you construct it. Their need could be a borehole. So
they have projects which they feel serve them wa€$1: 25.07.12 Mukono).

30 Note that this is a perspective of community participation as conceived by technocrats and pgtititiaois
from communities themselves as no interviews were conducted with them.
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6l n some areas, peopl e @acts inmonitovirglande d i n i
then at the end they even form committees to safe guard say for example
borehol e, heal {OCS32®08.12r'Waliso)and s o onao

It is also interesting to note how some villagers perceive participation. Asked about how she
participated in LG and decision making, one lady in a village in Gogauaigecounty in
Pallisa said that she, like others, demanded for a borehole because theyonad was not

enough to serve the entire commuriity.

Here decentralisation is portrayed as having empowered people to plan and make decisions
that concern themThe statements from the two district technociggest a bottom up
approach in which LGregages local communities in planning for themselves. They claim
that by engaging local communities in decision making, project development and
implementationis likely to occur because communities own the projects. However, these
claims do not recogniséné power dynamics of actors positioned at a higher level, which,
given the structural design of LG enables them to influence public policies even at community
level. Inspite of their superficially formal inclusion in the decismaking process, the final

plan and approval is conducted at higher levels where communities have no influence
rendemgt hei r participation | ess ef f e cdmmeng. Mo r
most peopledo not necessarily understand what exactly planning means. It iblpasgt
villagers perceive planning as listing their needs without setting any priorities that correspond
with national priorities. A one politicians arguegommunitieswere not aware of national
priorities becausesuch information remaed a prerogatie of LG leaders (NPIt5: 13.09.12
Kampala). Due to lack of necessary knowledge to enable them manipulate the system and the
expertise to produce plans that are coherent with those of the national planning authority their
plans if any are often rejectetihi s conf i rms Ri utt ad showms bomme n't ¢
decentralisation in deed brings power closer to local communities, but due to the
heterogeneous nature of communities, power differences arise. Therefore although
decentralisation enables local comnti@s to make their claims more directly than on
national level, power imbalance remsim major deterrentlt implies that caaxmunity
participationremainspassive andimited to attending village meeting. Such meetirage

often initiated by politiciansat communicate whas going to be done or what has already

been done. Even where the meetirgga village initiative politicians use it as an avenoe

deliver their political messages.

31 This was in a casual conversation not intended for this study that is why she is not coded, but | found the
statement captivating just to show how participation is perceived
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Contrary to the above perception, other interviewees opposed thempsso that
communities had a say i n psbyearwe/send @icpeaple ton s .
find out what communities wanted. They wanted to be given money to construct a market. So
we took that into consideration and reported to the distict.later we were told that the
district had decided to give money to individual groups. They also sent us the list of which
groups they wanted us to gg$CS1: 03.09.12 Kabargle

In Pallisa,one respondent gave the following experience

The district esolved to distribute community development funds to groups that
were organised and had ready business plans. But the chairman halted the process.
When | later, inquired, | discovered that he and his brother who is the SAS here
had formed groups with onlyis family members and distributed the money. No
other groups benefite®PIt6 30.08.12 Palliga

Community participation should be viewed as an active process through which intended
beneficiaries are able to influence the direction and executideva@lopment projects with a

view to enhance their wellbeing in terms of personal growth, incomeredi@iice or other
valued ideals. As the above excerpts demonstrate, it is clear that communitieasaréed.
However, their views we rarely taken it consideration when it came to real decision
making and implementation. In most cases the decisions agreed on are diverted to
accommodate the interests of the powerful actors, after all villagers are often not able to
follow up on their decisions givendlpoor so@-economic conditions. For instance, decision
making starts at subcounty level, yet at this point, very few if any ordinary people participate
especially considering the costs involved in terms of transfemting and time. Although

local comnunities would have wanted to plan and decide their destinies, without financial
power, their decisions are meaningless. The findings here show that, somenactipnslate

the idea of community participation using their powdareover the concept of commity
remains blurred; it can include the business commuithigyglite the poor, disabledt cetera
Moreover civic education, which is an important element in enhancing community
participation, is minimal in Uganda. Inadequate community sensitisationnémunation
provision could also be an intended strategy to keep local populations ignorant which makes it

easy for certain actors including government to easily manipulate and control them.

In another scenario, an academician noted that, the currerdegiorof community
participation was different from what it used to be during the colonialveexe community
participation was characterised by strong community development institutions, which

mobilised people to actively participate in sedflp projects government projects and civic
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education(AC2: 02.08.12 Kampa)a This he argued was facilitated Byb u | un gi* bwa 6 n
and enforced by sub county chid8AS). According to him, such programmes have since
become obsolete because politicians fear antagowish the people. This is further diluted

by privatisation which has tur ne dseepchapterl e 6 s
seven. Perhaps what one can acknowledge about the current system is empowerment of
special groups such as the elderly, wamgouth anddisabledpersonsn terms of political
representation, but not necessarily decision making. | therefore argue that although there has
been an increase in community participation, it has not resulted in citizen ability to decide
their destiny o influence policy directly or indirectly. Community participation is passive
while decision making is concentrated in the hands of a few powerful actors. In terms of
empowerment and decision making, there is a need to redefine the concept of community. My
observation resonates with ACI, that is, policy outcomes are often a result of strategic
interactions involving a limited number of individuals and corporate actors who are engaged
in purposeful action under conditions in which the outcomes are a jaodugtr of their
interdependence (Scharpf, 1997: 5; 7).

6.2. Decentralisation as a medium for Representation

The Stanford encyclopaedia of philosophy defines political representation as the activity of
making citizens' voices,ntopi nhondhe pudl per &
processes. Political representation occurs when political actors speak, advocate, symbolise,
and act on behalf of others in the political arena, thus it is a kind of political assistance.
Accordindy representation is an stitutionalised democratic form of participation whereby
authorities act in the best interest of the public. It is part and parcel of democracy because
leaders are locally elected by their communities making them accountable to their societies. It
implies that elected leaders speak, advocate and mediate on behalf of their electorate. A
process in which large numbers of people are represented by relatively small group of
participants is considered participatory (Hickey and Mohan 2004:19). This explains the
necessity for political partiesbecauset is through them that political representation is
enhanced, thus ensuring that every <citizeno:
politics. As Musambachime (1998:43 argues, the existence of poliicparties is a basic

requirement for democratic processes. But s

¥Bul ungi was amabtorwilé community programme in which all members of a community took part in
activities that benefited the community. Such activities included road maintenance, construction and
maintenance of water sources etc.

BrFor more on this definition, see Stanford Encycolopedia of Philosophy
http://plato.stanford.edu/entries/politie@presentation

114



fixation on power, everything they do and sa
in Mbaku & lhonvbere 1998:18). This explains whglipcians often move from party to

another. Mbaka and Ihonvbere (1998) view this movement as an attempt to antagonise the
opponent andt is often filled with corruption, intolerance and strange alliances. The rise of

party systems can thus be said toehtiwned politics into a scramble for power without any
reflection of peoplebdbs interest. Accordingl

bitterness which has implications on policy decisions.

In Uganda, the restructure of LG aimed at creating more avenues for political participation
hence increasing representation. The practicality of this representation in terms of policy
decisions is the subject of this section. To find out this, | exammeihsence of political
pluralism and theeruption of new districts, because in creating new districts, government
intends to increase political participation/representation. | argue that the establishment of new
structures and/ or institutions of LG cted more avenues for political representation. This
representation of varying ideologies can be seen as indirect participation. However, as the
following sections will demonstrate, the level of participation varies and/ or is also
determined by ones ide@yg. In addition, the existence of political parties directly impacts on
public policy decisions in that different actors strive to make decisions that line with their

party interests.

Since the opening up of political space in Uganda, one can talk atalopturalism, but in

terms of policy decisions, its presence has had its toll onAoGording to my participants,
there is a feeling of Opsrties wherehy the ingmbeasrodthei n f e
6super i*r cpafident | yely assumedaawnership oftgavernment
demanding the right to make all policy decisions (DPIt17: 03.08.12 Wakiso). A similar
feeling was reported by a group of suiunty workers in Pallisa and Wakiso. Their
observation was that, in case of any disagreenmeahg actors, it was common that members

from the ruling party directly reported to the authorities above (GRP2: 03.09.12 W#kiso0).
instance, when relating to the issue of RDCs one academician described members of the
superior party these péoplé dareonetsknowleédgeahheethey dlaim to have
gonetoschopbut t hey donét know anything. For the
think you are an enemy of t he JACB27/0NnlRe nt 0
Kampala) Another localc ounci | | or they hasicallyahihk thah ané beingdin a

different party is basically to oppose the other and it has gone down even to individualism,

3*This is how most respondents referred to the ruling NRM party
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when you hate somebody who isyiaur party you go to another party where you think you
canammgoni se themé (DPlIt11: 02.08.12 Pallisa).

opposition feeling inferior and powerless.

As was noted in section B the claims herein presented again indicate a system filled with
conflict, fear,disagreement and above all one party dominating the others. The idea of party
ranking within LG influences hovactors from different partieelate andparticipatein the

day to day activities in LGIt appears that those who are not from the ruling partych
considers i1itself superior, are irrelevant in
actorsodé6 authority significantly iIimpacts on t

policy decisions. Furthermore, it undermines the essehmultipartism.

It is also interesting to see how conflict exists witmembers from the same political party.
Highlighting the case of Sembale and Masaka districts (nsampled in this study), a
respondent decried what he called imposition of petsmrerests in LG (NCS1: 24.07.12).

NCS1 claimed that the council there had failed to operate due to divisions among the
powerful Movement people. In Masaka despite the council majorly being NRM, the district

had failed to form government because eachetithe chairperson created a council,
councillors would not approve due to differences in political ideology. Such differences were
further reflected in i mplementation of LG p
leaders were good, it is very difilt to drive a council in which actors harbour personal
interests because such a council would always oppose any proposal the chairman
bringsdo(AC2: 02.08.12 Kampal a). This has al
City Authority where councitirs often opposed any proposal by the mayor and petitioned him
before the constitutional court leading to his consegirepeachment® In such instances,

|l oyalty to oneds party or differences based
decenralisation. Coupled with resource scarcity, conflict among political leaders had become
enormous, because instead of agreement, they spent most of the time fighting for the very
little money. Each of them wanting to take whatever little thing to theasase that they get

reel ected (AC2: 02.08.12 Kampal a). As anothe

politics was a good practice, it had not contributed to the betterment of LG in Uganda (NCS1:

% For more on differences between the mayor and KCCA councillors, see Baifjtor 20.05.2013;

31.05.2013; 02.06. 2013)he mayor was however reinstated after several court proceedings.
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24.07.12). Rather than effectively representing theirstituents as intended bhe policy,
politicians wereinstead busy with power struggles. Such behaviour has less potential in
cultivating democracy as claimed in the participation literature. Because of the rampant
internal conflicts that characterise sa@olitical parties in Uganda, most people perceive them
(political parties) as a means of acquiring political power and wealth, often for private
interest, but not as a mechanism to transform society (Kakuba, 2bb®\vbere is thus right

to caution aginst mixing political liberalisation and democratisation because the former is
possible without the latter (Ihonvbere, 1998:223). It can be argued that political pluralism had
simply succeedenh creating division among actors to the detriment of LG imegal.

In addition to the above implications, political pluralism also influenced personnel
recruitments and tendering processes. Policy decisions on these aspects were discussed in
chapter ive, but in relation to this subject, it is interesting to notevhthis happened.
Respondents claimed that district leaders in charge of recruitments sometimes used party
identity in consideration of who to recrufdne MP claimed that 6 somet i mes you
LCV chairperson, if you went to him as a person from tmeesarea he or she will be having

in mind your party affil i a23i04l2 Kenpath). Sirailarly s 1 t
a group of civil servants in Pallisa argued that political actors often knew those who supported
their candidature and who ditt and this informed their decision on who to recruit (GRP5:
29.08.12 Pallisa). Both the LGA and the constitution prohibit technocrats in LG as well as in
central government to join partisan politics. They are also forbidden from exposing their
political ideology or which party they support. However recruitment of administrative staff
based on party affiliation as suggested above implies that they (administrative) too are
involved in partisan politics. This does not only contravene the LGA and the cbostibut

could also imply that their decisions will be biased. In recruiting those with whom they share
political ideology, politicians araot onlyseeking to recruit people with whom they can easily

work with, but also those whom they can easily influence. This may result in unbalanced
representation, which also means that policy decisions are not representative of all actors

including communities who may be represented by other parties.

In other instances deéfences based on party politics negated service delivery as some
councillors from different parties shiemvay from lobbying the district for services. An

example was cited by one Member of Parliament as follows;

In my district, | have been trying to reale these people, saying come, let us
work together, the time of politicking is now over. But they have refused, they
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cannot agree to face each other. In fact the other day | was told that the LCIII of
Agule did go to the district because he does not wariace the chairman. So
what does this mean, his constituency is left out on project alloca¥iBit4{
11.09.12 Kampala).

Respondents attributed this fear of facing the district political head whose candidature they

did not support (NPIt4: 11.09.1Rampala). According to NPIt4 this paved way for other
actors within LG to allocate funds tbemselvesand forge accountability since a given sub
county seemingly lacked representation at the district. Another MP reasoned that it was
6f ai | ur e eitroles argl instaad, &cusinlg on political differences and putting their
political i nterests f iNPI®:118.090hKarmpaldpacdrdingitoe at | y
NPIt5 such differences were responsible for the failure of government programmaseheca
where the district political head was from the opposition party, they had been accused of
sabotaging government programmes because to them promoting government programmes was
giving credit to the ruling party. As explained in the previous chaptettsermaf policy may

hit a snag at any stage including implementation. It appears that there is a deliberate move to
politicise, negate or disapprove any government programme and this is used as a political
gimmick. By viewing implementation of communitygpects as crediting the ruling party, LG
politicians had taken decisions that did not benefit LG/local communities to whom they are
actually supposed to be accountable. Considering such behaviour, it becomes hard to detach
todayods pol i tcerteredaseekers for molitical spewerf and material benefits.
Woldemariam (2009:192) observes that such careered politicians are only interested in
politics in order to satisfy their ambitions for wealth, power and fdméhe perspective of

LG, this mightwork negatively inthat oncesuch politicianggain power, they are bound to

reject alternative visions and strategies that aim to address social and economic problems
the context of policy decisions it implies that decision makinigfisto the benefit ofa few

privileged actors.

Some respondents however reasoned that I N mi
fuell ed by the centredéd (DCS3: 20.08.12 Waki s
happy with the chairmaif,is not fromthe NRMone woul d expect a | ot

added that in such instances government advised its members to reject any members proposed
for the executive as well as intimidate the NRM councillors who wished to serve in that
council. The same was confirmed mnother NRM councillor who acknowledged that
O0someti mes councillors from the nati onal r

forgetting that even when somebody is from a different party, he was the choice of the people.
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Instead such actors often gadgep against opposition leaders, mistreated them and would
not | isten to themé (DPlIt5: 27.08.12 Pallisa

Indeed in Kabarole which is mostly an NRM strong hold, participants reported no interference

and no conflicts based on party differences. Decisinrsich councils reflected those of the

ruling party (SCS3. 06.09.12 Kabarole). LG actors here acknowledged having heard about
friction in other areas, but observed that such frictions were minimal in the western region
because councillors mainly came frone same party with only a small minority if any from

ot her parties (SCS1: 03.09.12 Kabarol e). SC.
and decision making, normally those in the opposition make their own independent report, but

we go with the maor i t y 6. The observation in Entebbe
opposition in any LG, making policy decision a smooth process. Here the municipality
council mainly consisted of Democratic Party (Df@mbersand as a result their operations

were smootlsave for personal differencd3RIt9: 31.07.12 Entebbe

However, getting back to the idea of actors being driven by individual interest, it was apparent

that despite political differences, politicians were often united when discussing issues to do
withthei r all owances (DCS3: 20.08.12 WaHen so) .
sharing of the benefits cbacr oss party interests then the
Kampal a) . Recoll ecting his experiencmgat one (
enhancing their allowances, nobody looked at yellow or’Blbert all of them actually were

tal king t he DE82n?8.08l12aRalljsa)a ge 6 (

It can be argued that the opening up of political space has increased political representation in
terms of political ideology symbolising democratic practices. However, caution should be
taken not to quickly think that this has translated into equal involvement in decision making
on matters of policy directly or indirectly. This is because power is helthdyuling party

that often skilfully manoeuvres itself into the helm of organisational hierarchy. | argue that
unless there is a new commitment to strengthen formal institutions of the state and separate
them from those of the ruling party, it is impossild think of political parties as instruments

for democracy or even as actors who can actively participate in decision making in Uganda.
Evidentl!l vy, t he most significant i mpact o f
creating a divide among actowctors therefore engage in endless battles at the expense of
LG work.

#political parties are often known by colour identity. Yellow is the colour of the ruling party (NRM) while blue
is for the main oppositiongrty (FDC).
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6.3. The creation of New Districts andthe resulting impact on LG

At the time of independence, Uganda had 18 regionally located districts. In 1986 when the
NRM took over power, there weB3 districts. With the adoption of decentralisation, districts
were reconfigured into District LG. Within ten years of being in power (2006) the NRM had
expanded the number of districts to 78 and by 2012 the country had 112 districts. Since each
districtequi res representation at nati onal | evel
exorbitant salaries is one of the largest in the continent with 386 members. Creating new
districts is not bad, but as Green (2008) argues, the manner in which it is dometdfodew

any established parameters, neither is the process informed by administrative necessity or
economic rationale. In most cases, the president announces their creation via presidential
decrees, often to reward politicians threatening to withdrgypart for the NRM, or to punish

those who had. Scholars like OlekKmyango (2007:12) remark that the proliferation of new
districts is a political strategy adopted by President Museveni as a means of dispensing
patronage, and ultimately of splintering #ages to the central government hegemony and
control. Thus the new districts are directed to benefit a few local politicians who serve to
reinforceg ver nment 6 s p ol nottto ensaré the realisationefnseemonomic u t
rightsasisclamed I n 2002, the United Nations Capita
end of the 1990s, it was clear that the state of institutional apparatus for decentralised
development had neither promoted participation, nor promoted any meaningful economic and
sc i al advanc e me n.tThis sectioN @ddd-to tReBelfifdings ftlgmonstrang

how new districts hae not yielded the benefits thétey weresupposed to bring. They have
instead turned out to be a liability to LG. The electioneering and poltimmsaf districts
coupled with their infrastructursstateall add to the already basltuation. The following
discussion provides insights into the creation of new districts and their impact in LG. It
explores the conditions under which new districtsrafgeand what this means for LG. These
include Human resources, physical infrastructure and finances. It also examines the aspect of
politicisation of new districts exploring how actors use it as a strategy to gain political
mileage. The consequence ofsthpractice forms the subject of the last part of the section

namely, the development of soilisation, how it works and its impact on LG.

The drive for new districts in Uganda is based on the premise that new districts bring services
and government nearer tine people, increase political representation and community
participation in local politics and above all ignite development. The findings of this study

however, confirm Onyangobs observation abov
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necessarily pgpl e6s demand, but driven by politiciar
political interestsln addiion it has come to be seen adeliberate political move aimed at

winning more support for the ruling party and above all gaining more numbeaslianpent

in order to enable the NRM to easily pass policies that favour them as well as influence policy
decisions. In the context of LG, it has no direct connection with improving service delivery,

rather it has ledatwhat | call soilisatiorand serveas avenues for power and contrGteation

of new districts beingolitically driven is confirmed in this excerpt.

There has been a lot of pressure from the politicians to form more districts and
sometimes on ethnic grounds and my view is that we should have resisted this
pressure because it also raises the cost of public administration. But whenever |
would say, pleaswe are over doing it, they would laugh at me. They would say
we want it, because if you are in the constituency and people feel for example
they are marginalising your area, you tend to demand for things. But when you
have so many of these and they apé iable, then it undermines the efficacy of
local administration (AC1: 30.07.12 Kampala).

Another participant described the creation of new districts as follows;

That one is absolute madness. | can give you two scenarios, one is that we have
failed torealise the lasfinancial year budget. Reasdreing thatthey are cutting
everything. Whenever we go in a quarter they say we are experiencing budget cuts
simply because they wanted to facilitate Gomba and Butaffithlase which

came up during electioreng. Two, like Wakiso it is has peculiar challenges of
being around the city. So | was of the view that we need to have as many town
councils as possible because we are not supposed to construct tarmac roads in sub
counties but we can do that in town gocils. Now they sayto do that they
wanted some statistics to justify how many schools and so on. We were requested
to wait for the population census. We failed to observe population census because
government didn't have money. Now if you cannot condupbpulation census
which is very critical in planning. On what criteria are you creating more districts.
Three, if you could not sponsor the population sensors, under the fact that you
don't have resources, do you want to say that when you create stoictsdnow

the teachers who are demonstrating will get more safatfyou look at the
structure of LG before you go to other issues, the operational costs of the structure
of the new district can facilitate service delivery and can address teachers
prodems. So creating more districts is total madness and it is selfishness of
politicians (DPIt3: 21.08.12 Waksio).

Anot her respondent stated that Othere are fo

and it is mainly pursuing their personal intereBIBIf3: 21.08.12 Wakiso).

%" Gomba and Butanbala are new districts curved out of Wakiso
%This was said in context that there had been countrywide teacher demonstrations demanding for salary
increment
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As already stated the drive for new districts was based on the premise that they will increase
political participation and ignite development as they get transformed into economic habours.
However, fromthese comments, it is evidetnat the negative consequences of creating new
districts are knownbut those responsible are not willing to stop the practk€ 1 6 s
commentssignify conflicting interests among policy actpvehich subsequently impact on the
decisions they make. It also suggests that the demand for new districts is partially driven by
the need for representation. However, LG is not only concerned with increased representation.
On the other handDPPIt3 commentssuggest that government plagouble standards.
Government itself does not observe legal provisions when creating sgistd) but demands

that LG doso by providing statistics to justify their need to create town councils or
municipalities. By referrig t o t he teachersd demonstration
districts is not necessarily beneficial to
economic problems. The namability of new disticts translates into passivity, which is
further explained by their state of infrastructure. Much las arrangement aims to transform
districts into economic centresd promote realisation of soeé@onomic rightsother than

just structures of governmenthe physical, and human resources infrastinectmakes it

difficult for them to realise this dream(NCS3: 27.07.12 Kampala)lnterviewees
acknowledged thathe existing state of infrastructure such as housing for the new districts,
social service facilitiesas well as communication networkas laking, making it difficult for

them to fully operate. The desperate condition under which most newly created LG operated

and its implications was captured in the following quotations.

There are some of these areas, if we post you there, you will think wiegner

or not to take the job. Some of these areas do not even have where one can buy the
basic amenities. It is not only that someone has no money to rent the Ihatuse

the house is not there. For example, teachers, we have schools scattered all over
the rural areas but thieachersdon't have accommodation. They are forced to
travel long distances and as such they are always late at school (DCS5: 21.08.12
Wakiso).

Another stated that

Sometimes, you advertise, you recruit, a few months later they legerise you

are working with people who have a rational mind. These are people who have
gone through universities; you bring them in areas where accommodation
facilities are poor, even the social amenities are not there, they are cut off, they
want to watt premier league, is it the¥eso those are some of the challenges that
have crippled us (DCS4: 05.09.12 Kabarole).
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The two statements denote a low level of development in most newly created districts.
Because of this they are not able to attract qualifiedsonnel necessary for the running of
LG. Above all the new structure calls for highly qualified personnel who are not readily
available and/ or ready to work in districts which did not have any social facilities like nearby
hospitals, schools for theihidren and also piped water. The fact that LG recruits staff who
only serve for a short while has turned it into a training center for the private sector which
often has attractive offers. In i&012/2013ministerial policy statement to parliament, the
ministry of LG reported that LG would continue experiencing low staffing levels for an
unprecedented period. As of 2012, the ministry was still struggling to meet its set target of
acquiring at least 65 percent of the needed technical personnel. Neviddestpecially were

said to possess only 10 percent of technical staff (MoLG, 2012/2013: 22).

In addition to the districts lacking social infrastructure, LG themselves did not have office
accommodati on. A rifeysupookhad rasttof thelsttices,dit istjulst andw, 0
that they are beginning to have even headquarters. Some of them were operating in small
hired houses, others actually virtually under tré@8S5: 21.08.12 Wakis@In Kabarole a

civil servant claimed that some of the newly tegasubcountie® staff operated in rented
rooms along the trading centr&GS4: 07.09.12)Their claims are supplemented by the
observation of a Makerere University lectédead y e st er day | was in a s
newly created ones, | found gpeople sharing one small room, this one is the accountant, the
chairman is here, the CAO and so on. How can you work likedtliag environment is not

c ondu@C32703.12 Kampa)alndeeda visit to some of these areas confirmed this as

depicted in theictures below.

Figure4: A subcounty buiding in CelekufPallisa distri¢

Photos by Jane Ayekidiimmeth, 2012
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Accordingly, AC3 blames the situation on what he called impressive reports that undermined
the reality on the ground by suggesting that decentralisation was performing miracles.
According to one MP, the poor conditions had demoralised the staff such that they spent most
of their time in Kampala (NPIt2: 23.07.12 Kampala). In this case, the assuntptibn
decentralisation would bring services closer to the people was far from reality as herein
indicated.

A person goes to the sub county, but the sub county chief will appear once or
twice in a week, most of the time he is just doing his work. So thethey have
taken services nearer to the peoplet the last time | saw an agricultural officer

in the village moving around advising peasants was, | think in the 80s. After
decentralisation and the creation of so many districts, | have never seen@nythin
They get a graduate from here and say now you become an agricultural officer of
this small district may be Agagibor where ever, he is going to spend most of his
time in Kampala. But anyway the work he is doing can be done by a person with a
certificatewho can endure those conditions (AC327.07.12 Kampala).

My quest for respondents in their place of work served as confirmation to the above
observation as it proved daunting. As shown in the photo below no one could be found in
office despite several attgts. In most cases actors including those from rural districts were

reached in Kampala.

39 Agago is one of the newly created districts in northern Uganda.
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Figure5: Agule subcountyPallisadistrict
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Figure6: Inside the office shared by the LCIII chairperson & sabnty chief (SAS)
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The office table was covered with dusty solar panels which were never fixed and no personnel
was on sightAfter three attempts | got frustrateld.was not possible to establish when the
officer last came to work. | approached a nearby family who told me that the chief had left the
office key with them so they open the office every day and close it in the evening. This
experience was not only lineitl to Pallisa district, but also experienced in other districts

mostly in rural areas.

The findings of this study show that, naturally, the state of infrastructural development
impedes LG performance. As seen in the above picture of a rurabsuaby ofice containing

only basic furniture without any source of electricity or air conditioning yet the area is
characterised by high temperatures. Because of lack of electricity, actors especially
technocrats cannot use computers, hence they are subjectedual mark which is tiring

and time consuming. Communication is limited to personal mobile phones while even the
road network which brings them to such places is poor. Such conditions are not attractive to
highly qualified personnel thus LG may be subjddterecruit low skilled personnel who can
bear such conditions. Because LG is not able to maintain highly qualified personnel, they are
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restricted to those with low qualifications who can tolerate this level of under development
and standard of living. T& also gives such actors an avenue to exercise their -micro
hegemony since they are the ones on the ground. Coupled with the quality of councillors
whose education | noted was also low, the state of LG can only be said to be wanting. In
terms of policy desions, it is likely that due to the low level of education and exposure, these

actors will not make appropriate decisions.

Because personnel can only be reached on tin@ile phones, it is easy for them not to take

any calls if they choose to and jdgtitheir action by saying the phone was charging
somewhere in the trading center orosomeather a f r i
source of energy like generatohs the context of bringing services nearer to the people, new
districts have not m@de any differencén terms of service delivery as actors devote most of

official time doing private work.The lack of resources like energgeds intothe dire
conditions in which LG operates making it di
In deed as the World Bank observe§ is not automatically welperforming and effective if

it does not apply its capacity in the interest of the common good (World Bank, 1997). It
further observes that in order to make LG capable, adequate human aagitalfficient

financial resources play an important role adding that untrained and unprofessional officials

are less likely to understand and correctly assess the requirements and consequences of
decentralisation in their entirety. This puts proper immatation of the reform at risk. It is

therefore evident that, social and human resource infrastructure play a very pertinent role in
shaping not only the behaviour of actors within, 0@t also the decisions they take including

shunning their work place.

Regarding health whiclis one of the basic necessities, respondents claimed that in some
instances, LG was forced to relocate the minimal available social facilities such as health
centres to create accommodation for the district headquar&i3:37.07.2 Kampala).
Because of this health centres were unable to provide health services bearing in mind the
special features that ought to accompany those facilities (NPIt3: 13.08.12 Kampala). Some
respondents argued that 0 dneptaeerot shauld haseabeeno n s |
very carefully selected, reflecting on the availability of resources and capable people at the
di fferent |l evel s of LGO6 (NPI t1: 10.09.12 Ka
regretted that 0 h e detentralisesl besaude dhe coontry dbea moe have e e n
t he capacity to prthatbechese df theruslatb trédate madeeandcnio@i me c
districts, many of them do not have the necessary social facilities and where they exist, it is
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only structures Whout equipmenbr personnelSometimes even the very basic is lacking. To
cater for the district arrangement, the new system provides for several heads of departments
many of whom are actually doing the work done by other personnel. Duplication of duties
was discussed in the previous chapter thus shall not be repeated here. But as respondents
noted, more money is now spent on salaries and administration at the expense of social
services due to increase in the number of LG/ administrative units. They thadletthere was

no provision for new districts implying that funds originally planned for a given LG would be
divided to cater for the newly created one. Coupled with limited financial resources this
constrains the capacity of LG to deliver decentralisexvices especially in the face of poor

local revenue mobilisation. More districts have only translated to more representation
without tangible benefits. Given the above scenario, the creation of new districts has imposed
a stretch on the human anddhncial resources capacity of LG because numerically the
existing personnel and finances are divided to cater for new districts, amid scarcity. In the
face of all these challenges, the number of districts continues to increase erroneously. This
can be exg@ined in terms of actors being driven by gptérest, calculating, balancing and

rebalancing costs and benefits for themselves leaving the social service aside.

Peopl eds assessment of pr ovi Afio@aometér (2818)c i a |
indicates thatUgandad s p e rsdctors hkahealtte edocation, as well as other
infrastructures lik water, roads and electricity low. Therefore to assume that creating more
districts will facilitate realisation of socieconomic development isms@ sort ofuxtaposition

that is certainly an oversimplification of the complexity and dynamics that characterise the
current LG given the many challenges ther#ifith a GDP of US $16.81 billion per annum

such arrangements may be far from reality if nogtshing too much (WB, 2011). Moreover
majority of the population still live on less than a dollar per day, making it difficult for LG to
raise local revenue. The World Bank report suggests that with a per capita income of US$506
annually the country rentas very poor and far from the middle income status it aspires to
achieve in one generation. It further observes that, there is uneven development, increasing
inequality and distinct geographical patterns of unequal distribution of social services in the
country. Therefore creating new districts only encroaches on its already meagre resources.
Moreover any economic investments are concentrated in the city and little if any in a few
urban centres. This restricts economic developments to Kampala and a fdy adzn
districts living the rest of the country in a dire state. Perhaps this explains why Uganda was
(UNDP, 2012).
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Whereas it is the responsibility of government to put in place adequate social infrastructure in
order to attract investment and/ development opportunities in rural areas, the Ugandan
experience shows this as far from being attained. Reconfiguration of new districts into
economic habours, necessitates spreading economic activities-wat@nwithout which,

they will only serve to ppel the gap between the rich and the poor as the elite take up
positions in the new districts and sniff the very limited resources foresdlfhment.
Development scholars have already observed a growing gap between the rich and poor
without any clear mspects of resolution (Niamh, 2010:8B This can be explained by
unequal distribution of resources. In Uganda new districts are seen as a pathway to access the

limited state resources hence politicians use this as campaign gimmicks.

In the context oklectioneering and politicisation of new districts, this study found that the
demand was not people driven as claiptmat that politicians often initiated it for political

reasons. Since it was the very politicians who also made decisions at natiohal \eas

easy for parliamento endorse any proposal for a new district. Respondents attributed it to
what they called O6the ever growing | evel 0
makes politicians strategise on how to win the next election e¥xm one has just joined

politics. Sometimes politicians even mobilise people for negative reasons, but only to remain
rel evantseyeBt pbavoplisdpolitics at wadnmlikedwit{ NCS1:
NCS1, an MP confirmed this claim when he slatet h a't 0i n most cases,
peopl ebébs demand. I't is usually initiated by
popular (NPIt3: 13.08.12 Kampala). In Kabarole and Mukono, respondents reported that it
was an important element for galians to strategise on their next come back thus they start
campaigns for the next election on the very first day they are elected, even when the next
election would be in five yearDPIt2: 05.09.12 KabarojeDPIt10: 01.08.2012 Mukono).

They acknowledgd t hat the need for power retention
and practices, but also influenced how they made decisions, the level of service delivery and

at times brought about inequalities in service delivery.

The first chapter of the Consttion of the Republic of Ugandd995:30)ar t i cul at es t F
power belongs to the people who shall exercise their sovereignty in accordance with the
constitutiond. -tall authauity in thesstate smaaates fsom thé @Eeople; aid
thepeopl e shalll be governed through their wil
demand and their demands shall be granted. Refusing to grant it can be interpreted as denying
people their constitutional right which is violation of the sovereigntttotisn. Although this
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is a constitutional provision, it should be done within the confines of the law taking into
account technical advic&he above evidence however shows that such provisions have been
undermined. Being knowledgeable, some politicial® this advantage and claim that it is
government policy to bring services nearer by creating new dis@otsn the shortfalls that

new districts present to LG such reasoning is not plausilile. evidence provided above

shows how politicians device aohanisms to access and retain power. Although creation of

new districts is not part of the decentralisation policy, actors often use some of its
assumptions such as bring services nearer to people, increase representation/ paiocip

et cetera to adcate forthem. Politicians often clainthat the demand isrdm their
constituents denoting that comnities have actually decided.study by DENIVA (2011:14)

on district creation however reveals that, [
that led to the creation of some of the new districts. People reported that they heard the issue
of demanding for di strict status at a pol.i
findings indicate that economic and socidtural factors accountedif only 20 percent of the

entire reasons behind the trend while political and convenience accounted for 80 percent (Pg:
22). In this way, the practice lends itself to being seen as an BlRl#egy to create more

power centres througkwhich it can exert aatrol over the local population.

Other interviewees interpreted the creation of new districts as a divide and rule strategy
designed by the NRM to keep itself in power and to ensure government presence at local level
through the many RDCs (DPIt3: 21.08.W2aksio). In a group discussion with some civil
servants, a young driver employed by the district who just popped in while the discussion was
going on, strongly advocated for more districts. His argument wagsittheds the only way

for other peopleto@acess the O6national caked (GRP529.0
from his colleagues that this was only a short term benefit the driver was not convinced.
Whereas such arguments may sound acceptable they should be weighed against long terms
benefitso f creating new districts. Apparentl vy,
facilitates to demand for new districts. They have resulted in-ex@ansion of the public

sector not for the purpose of service delivdyt for extending the patronage w®m. But
perhaps one could borrow Schlichteds ar gume
dilemma of inclusion and communication, iwhich he either chooses to include radical
politicians in his government or not. Either way the choice he makes mdangerous for

state building (Schlichte 2005:1690 ) . Refl ecting on Schlichteods

NRM is indeed in a dilemma and the only way to hold on to power is to try and please his
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associates and/ or silence those who threaten his spaywer by giving them positions at the

newly created districts. For deng as there are more of these actors, more districts will be
created to craft more positionghe feeling of marginalisation that drives the demand for

6t hi ngsd c oulsthe direygla for ceesspto pelitioal powar often seen as access

to the national cake. Since most districts in Uganda consist of one ethnic group, this could
signify ethnic tensions. Indeed the president has sometimes argued that new districts alleviate
ethnic conflicts. But like it is many countries that have implemented decentralisation, Green
(2008) observethat, far from alleviating ethnic tension and spurring development, it is clear

that the creation of new districts has led in many cases to iecréagels of ethnic conflict.

In deed Schatzberg (1988:21) is right to argue that states shape ethnicity for paliical a
economic resources purposkka mdani 6s (1996) cnpditceipthatitosn o f e
an attempt to break the larger andrenassertive groups into multiple units, thus reduce the
possibility and their capacity for ethnic collective advocdtyguffices here to say that it is

likely that new districts could be turned into political institutions providing trade opportunities

for political leaders to exploit national resources. The above extracts clearly show how actors

are obsessed with power thus they constantly engage in devising strategies that can earn them
mileage to achieve their interests.ist important to note that the demand for new districts is

often popularised during political campaigns. Election period thus provides the opportunity

for politicians to cautiously articulate and rationalise their position on local and national
issues rettcting their political ideology. Policy actors being the ones, who actively and
creatively initiate public policy, the demand for new districts is used to fulfil this purpose and

with continuing scarcity of resources, new districts become avenues fotriibesd, classes

and elites to compete for control over these scarce resources. This shows how politicians first
think about their jobs before making any decision. They take advantage of public
unawareness to demand for new districts arguing thatitigte pl eds wi sh, when
is a strategy for politicians to propagate personal inter&@8is findings complement
Woldemariand $2009:193) obseation thatboth in developed and developing countries,
actors Oexploit a s pvehent campaigh strategy ealssfor stimimgaup i o n a
emotions to win elections, pass itadyfBayare nda o
(2009: 74) argues thabsitions of power give priority, even monopolistic access to resources.

He adds that the link bseen holding positions of power within the state apparatus and the
acquisition of wealth is also clearly related to the political hierarchy (2009:87). With such

high levels of obsession with power, it is unlikely that actors could spend time making

appropiate policy decisions. They would rather strategise on their next come back by
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concentrating on specific issues that boost their own chances of beslegted. | argue that
whereas the glamour for districts would be good, there has been another dewntIsipaping
the way LG operates especially in terms of resource allocation and recruitment of technical

staff. This practice is what | cadbilisationand is the focus of the next sect
Towards the Development of Soilisatiorand how it works

| use his coinage, Soilisation to denote a mode of thinking and/ or behaviour; among groups
of people born within a given locality who refer to themselves as sons or daughters of the soil.
During the field study, the son of the soil talk was prominent prompting coinage. The
practice is deeply rooted in the areas where research was conducted and elsewhere in the
country. It is wide spread in all spheres of life and more pronounced in the public service. It is
a political culture that shares a lot with ethtyicbut is rather narrower and more restrictéd.
is further enhanced by the fact that most districts in Uganda are composed of one ethnic group
and where there are mor e, 6son/ daughter of
other.The sons odaughter of the sodoes not necessitate a blood relation, nor belonging to a
similar ethnic/ sub groupUnlike ethnicity which mostly takes in aspects of language,
religion, region, ideology or even shared cultural heritage, the dynamics of soilidatiuot
necessarily recognise these links. Even if people speak the same language, subscribe to the
same religion or any ideology (political or cultural), soilisation mainly concerns itself with
oneds birth origin and boillds down hise baekengi
metaphoric expression that connotes ones place of birth and current milieu of living; while
belonging is not built on the basis of religious, cultural, linguistic or ideological similarities, it
mainly works on conditionsf being born in the same soil. It is this belonging that determines
how others see and interact with each other and with the political apparatus in a respective
LG. Soilisation thus reduces human identity to smaller environs in which people know and
trug each other. The same identity or reference determines how resources are allocated. For
instance during the field study, informants indicated that when it came to recruitments and
awarding of contracts in LG, special consideration was often given to coespawned by
sons and daughters of the soil. A case at handhweasionedn Pallisa LG ,wherethe district
chairperson made sure that all the positions of the sub country chief were filled by candidates
born in Pallisa. In fact as this study fouadt, not a single position is occupied by a ron
son/daughter of the soil. This stretched even further to ensure that sons and daughters of a
specific county or subcounty were employed within. Similar instances were also found in
Mukono, Wakiso and Kabarole. Ingtances where leaders awarded contracts and/or favoured
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their relatives, this attracted less objection. It was not seen as nepotism, but retaining the
resources within the soil. In Wakiso for example, soilisation was an appreciated practice
based on thergument that unlike nepotism which mostly restricts appointments to family
relations, soilisabn was seen as a much more encompassing and embracing ideology
because it embraces all sons and daughters of theD&083: 20.08.12 Wakiso)rhus it is

seen @ a means to limit nepotisrbutused to buildrust as people seem to trust those within
their vicinity and known to them. Soilisatio
grass root discontent as would be the case with ethnlmittyis also acreation of vested

political interest.

During the field study, the extent to which people believed in soilisation was obvious. People

used it to find solutions to personal problems for instance a councillor stated that because of

soilisation, people no Iaer trusted anyone beyond their viciditg f o r t hem, t
representative is the son of the soil who ¢
problemé (DPIt527.08.12 Pallisa). He added t

and saying mywife is having a miscarriage. | am not a health warkeit he reports to me

that his wife is having a probl e mPartiGpantst hat i
argued that soilisation was not only a result of ethnic fractionalisation (setercifapy.3)
resulting from creating new districts, but
According to them, |l ocalisation of t@rfdas mi nd
a result, people did not think beyond their environm{®@S1; GRP3). In this case it can be

argued that because of the soilisation conviction, locals have built a certain level of trust on
those they see as natives or sons and daughters of the soil and believe that it is only them who
can solve their problemand/ or aid members of the same soil. Accordingly any aspects

within LG are perceived as the responsibility of sons/daughters of the soil.

Soilisation also informs the proces$ awarding contracts and ispenly practiced amid
legally established institiins. For example, in Pallisa there was a case in which a sub
county chief awarded all the contracts to construct roads in that subcounty to his wife. Other
than condemning the practice, it was rather upheld by other workers within the subcounty
who argud that, there was nothing wrong after all it was the daughter of the soil who got the
contract. It was argued that the proceeds from the contract would still remain within the soil
and benefit members of the soDRIt16: 09.09.12 Palliga Similarly whenthe district
chairman made sure his brother got a jobne of the sub counties where he comes fribm
was justified as giving the opportunity to the son of the soil other than someone from
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elsewhere GRP3: 28.0812 Pallisa)That is why in Mukono, th€AO was pessimistic about

the development of soilisation arguing that unlike in the past where LG could recruit people
from different regions, it was not possi bl e
post is advertised it istakenforgtae d t hat the son or daughter
His comment was shared by GRP3 in Pallisa and the CA@aiiso. However, a Makerere
University Lecturer sees this phenomenon differently. To $iifisation was a struggle for

scarce resources wteby people are forced to allocate resources on the basis of their place of

birth (AC3: 27.07.12 Kampalapc c or di ng t o ishmosth, advancdd byipsliicali on 6
patronage enhanced by powerful actors in government apparatus who want to plaeéyespec
children from their | ocalities in particular
as promoting natives of the soil. In fact some actors were happy with it, arguing that it was
better compared to what used to be before decentratisabecause then, personnel
recruitment did not go beyond family tieBES5: 21.08.12 Wakigo In his words, DCS5
stated that; 6you woul d , cdamea daughtet df the atheru n c i |
officer, a nephew of the other, a brother of thelber and so ono. DCS506s
interpreted to imply that soilisation minimises nepotism since it is more inclusive to sons/

daughters of the soil and not to family tiers.

On the other hand, unlike ethnicity that brings communities bound by sichiéaacteristics

such as race, language, exsameparticipantsregrettedthat soilisation had detached these
communities and brought about division in society (AC3: 27.07.12 Kampala). AC3 insists

that soilisation is a result of creating new districtsichh then enhanced tribalism, and bred

conflict. Proof to this was witnessed in Pallisa district during the course of this research as

two ethnic groups distinguished by language (lteso & Bagwere) were conflicting with each
demanding for a separate distrids AC3 argued, prior to the new district phenomenon, the

two happily lived togetheiThe practice of Widing districts into smaller unities hagparated

one ethnic group from anothand creatediew identitieswhich are nowised tadiscriminate

eachother. Such identities promote fear of other groups resulting in representation and
identification of communi t ccerding tonAC3,toeprrmso r o ft o ¢
creating new districts, i n so manyndiwhosst ances
an 0 E Afersditlig Pallisa into thre@ Budaka, and Kibuku to minimise the conflict

between the Iteso and Bagwere, another conflict erupted between the Iteso and Bagwere in
Butebu county and demands for another district had reached dair At the same time,

another conflict was brewing betwe&yenjojo and Kabarole whicheve once one district
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(SCS9: 04.09.12 KabargleSuch experiences can be held for the rapid growth of soilisation
as people withdraw trust based on ethnic relatiom&l build a new form based on

son/daughter of the soil.

From the above empirical evidence, | argue that soilisation has not only made it difficult for
technocrats to get jobs outside their districts of birth, but also obstructed chances of recruiting

the much needed competent brains in the name of giving opportunities to people of a
particular origin. This has been a result of
beyond their vicinity. In such instances merit recruitment is almost outastigu, since it is

taken for granted that opportunities must go to sons and daughters of the soil irrespective of
their qualification. Such practices encourage recruitment of under qualified personnel. As
participants noted, because of soilisation, deaéisation has been reduced to imply that it is

the sonor daughter of the soil who should do the work in that soil making it difficult for those

who are not sons/ daughters of the soil to cope iffata r ecr ui t ed Itiisn &6f or
palpable that tlsi may breed inefficiency in terms of the quality of service delivithhough

some scholars argue that it is important to have administrators whose social and economic
characteristics are similar to the people they will be working with, (Peters 198):¥4

terms of decision making, it may brebidses It may also bring about division in social strata

over time as these O0soilisedbé and Ol ocalised
a decentralised environment other areas may be é&ind in the development drive. Above

all soilisation undermines constitutional provisions, national objectives and directive

principles of state policy, that;

all organs of the state and the people of Uganda shall work towards the promotion
of nationalunity and, peace and stability; and every effort made to integrate all the
people of Uganda, while at the same time recognising the existence of their ethnic,
religious, ideological, political and cultural diversity (1996nstitution:23).
It also impliesthat LG institutions such as the district service commission that is supposed to
be autonomous, independent and neutral is not visible any more as people have to go through
patronage lines of being sons and daughters of the soil. By so doing, participditicited to
a specific group of people. This may threaten unity among community members and reduces

peoplesd6é trust in government institutions.

The development of soilisation and its rapid expansion thus exemplifies the loss of capacity

by the state tonake and implement people centered policies hence an attempt to gain political

patronage through creating new districts. The creation of new districts has equally resulted in
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segmentation of society, while soilisation has obstructed public restructuneedtéo yield

institutional reform. With soilisation on the increase, participation and policy decision making

in LG is |Iimited to only those considered én
axle upon which all rights and privileges aretefmined while fragmentation defines and
permanently creates conflict prone tendencies. Empirical evidence shows that much as the
dangers of soilisation are well known, it plays within the interests of some actors in the
government apparatus who find need to address itThese findings illustrate that much as

the idea of creating new districts had good intensions, the process has fallen short of the
rationatlogic. Politicians at both levels have turned their interests into local claims and used it

to advance the demand for sub dividing districts. Therefore, the process reflects the

i nteraction bet ween 61l ocal Ax Green rf291d) amues, g o Vv
inasmuch as rulers are the ones who decide when, where and to whom they will allocate
par onage, their institutional choices are go\
political power by designing institutions that will allow them to exercise their power to the
greatest extent possible. They will prefer institutions that makea there powerful rather

than less. Accordingly we should expect rulers to choose patronage strategies that will
maximise their power and maintain them in office, which suggests that rulers will have
different strategies depending on what threatens theiepawd how to curb the thredit.is

therefore right to say thatecentralisatiomas given more power to politicians at local level,

but also minimised community influence. On the other hand it should be noted that, given the
balance of power still tiltig towards the ruling party, the mushrooming of LG through the
creation of new districts as a state project is far from being halted because those who wish to
stop it are o6powerlessdéd while the powerful
newdistricts are avenues for installing more cadres. | argue that the creation of new districts

is a deliberate political move aimed at winning more support for the ruling party and above all
gaining more numbers in parliament in order to enable the NRMsity gmss policies that

favour them as well as influence policy decisions. New districts have resulted in soilisation,
moreover, there is no direct connection between creating new districts and improveel servic
delivery as they operate in dirconditions.They therefore serve as avenues for power and

control.

6.4. Summary

Thi s chapter has di scussed Ugandads LG in

participation as the point of departure it explored how different actors participate and the
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different stratgies devised to increase participation and representation. It argued that,
although decentralisation increased participation among different actors and paved way for
political representation, in the context of decision making, it has not translated ahto re
involvement of all actors therein. The chapter started by examining decentralisation as a
medium of participation with the aim of finding out whether or not participation had changed.
In this section, participation by politicians and technocrats wasieeal. The findings
showed that conflict, disagreement and interference were part of the daily practice. These
determined which actors participated in making policy decisions and how they participated. In
addition, due to lack of a requirement for a minimuevel of education, LG councils
composed of a mixture of highly educated councillors as well those with very minimal levels.
The findings show that during council meetings, the highly educated councillors dominated
the meeting since they could easily exgs themselves and above all comprehend legal
provisions. Consequently, it was them who mostly determined policy decisions. The
implication is that policy decisions in LG were not reached t@slyan agreement layl actors
therein involved. Concerningcommunity participation the findings indicate that,
decentralisation hadot transformedcommunities intoreal decision maker®n matters that
affect their daily lives.Although they were consulted, their views were rarely taken into
consideration when finalecisions were made. Coupled with the education element, it appears

that there is a power capture by the elite who also dominated the decision making processes.

The second section discussitentralisatioms a medium forepresentatioonsidering that

the restructure of LG that created more centers of power was meant to increase representation.
The findings here demonstrate that this has mostly resulted in represewfapoiitical
ideologies. Differences in political ideology det@ned how actors interacted and/ or formed
groups which they used to influence policy decisions in line with their interests. In the third
section, the chapter dwelt into an examination of the new district phenomena and its impact
on LG. It argued that thereation of new districts was a political strategy mostly promoted by

the ruling party in order to gain political mileage and above all increagepifesence both at
localand nati onal | evel since the cur ematve str u
in each district. lexaminedconditions under which new district LG operated arguing that the
dire state does not attrdughly qualifiedpersonnel which in turn affects the performance of
LG. Also highlighted in this section was the emergeuicsoilisation and its impact on LG.
Soilisation had become the cornerstone for all policy decisions in that actors often thought in

terms of sons and daughters of the soil and this informed their decision for example whom to
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recrut or whom to award a caract. It represents the struggle for resources leading to

emergence of political patronage.

Therefore, in the context of decentralised democracy, real democracy in Uganda is still
fragile. Despite the crafting of democratic principles such as +paitypolitics it is clear that

the consolidation of democracy is not yet at hand due to lack of profound changes in the
political structure and institutional values. The current LG system has a semblance of the
previous systems where a few actors dominatedste@e and can best be described using

|l honvbere and Mukum Mbakuds observation that

The situation in Africa is un usual because, change is taking, fdatte status quo
appears constant. The landscape is being openddiuihe people remain in perty

and deprivation and their communities marginalised. Civil society is expanding yet it
is home to all sorts of violent and primordial contradictions and pressures. Political
opening is taking place yet the room for participation remains rather coestrdihe
political environment is being liberalised yet the economy continues to deteriorate.
New political parties are emerginigut they remain weak and elitist (Ihonvbere and
Mukum Mbaku, 1998: 31).

| argue that although decentralisation increasegpppe@ 6 s parti ci pati on in
present political and economic environment do not facilitate meaningful participation and/ or
involvement of communities in decision making. Thésdings are supplementary to those in

the previous and followinghapters.

138



CHAPTER SEVENE: MONETARISED LOCAL GOVERNMENT

This chapter explores the operation of LGaimonetarisecenvironment. It examines what
actorsperceive of money, how thayseit and ts implications on policy decians in LG. It

argues thamonetisation of politics in the country, has translated into money being the pillar
of all policy decisions. This, however is not because money is necessary for LG to,operate
but because actors therein look at it as a source of power, which they nefbaetace policy
decisions towards their personal interests. In the pursuit of private interests, politicians have
had to patronise their decisiotfsus breeding and sustaining Aaatrimonialism It further
argues that in a commercialised political envimremt, policy decisions are informed albeit
formal procedures by private discretion of the main actors therein involved. The chapter is
structured as follows; it starts with brief conceptualisation of what | call monetarised
political systems and goes tmexamire how neapatrimonialism plays into policy decisians

It further explores issue®f taxationand revenue generatigpublic procurement and elements

of corruptionin LG. The observation here is thidie process falls short of legal provisions.
This is enhanced by frequent connivance between politicians and administrative staff who see
it as an easy and quick means to earn mofég implicationon LG is that due to
connivance, monitoring and evaluation of projects is minimal resulting in subsiandéak.
Subsection7 . 3 di s c us s e methim@for sdmetltingyndromé he Hér e | e xp
the place of money in determining how actors behave, facilitation of councillors and attracting
human resoues. The findings show that themething for emething, ideology is what
determines how actors behave, how they do things and witiiahs they makeThe
discussion here illustrates thgtent to which politics in the country has been commercialised.

In the sub section 7.4the idea of economic libalisation is explored. In particular,
privatisation as part of the money game is explored. Here it is argued that privatisation has
enriched a few people while depriving others. It has led to the emergence of a middle class
thatis not only economically gwerful, but ha political connections hence their ability to
influence policy decisionslhe relationship between the private sector and politicians further
sustains a nepatrimonial mode of decision makin§ection7.5 examineghe place oftand

in LG dter the adoption of decentradison. The observation ighat decentralisation has
turned land into a political factor. Politicians use their positions to acquire it fraudulently
while on the other hand it has caused conflict anffigrent communities.The final section
discusses the role of multilateral organisations like the World Bank and the IMF. All the

sections demonstrate how LG operates in a monetayiseldard up economic environment.
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7.1. Conceptualising Monetarised Political Systems

There is scant literature on the concept of monetisation of political systems. However, its
literal understanding often means to give an economic value to an item or acdiisityrding

to Amuwo (1991)monetgationis the conversion obenefits previousl available in kind to
public officers into cash paymenBuch benefits may include houses, cars and houses. In
2003, Nigeria adopted a monetisation policy perhaps becoming the first country in Africa to
initiate such a policy. Amuwo argues thlé decisbn was backed by the need to cut down on
the huge cost of running the governméoteaucracythus it was goublic policy reform
aimed at improving government planning, budgeting and discipline within the bureaucracy.
On his partMcConnel(1992) definegnonetisation asmonetaryrewardsgiven to workers by

their employers. These rewards do not constitute wédggsnay include medical insurance,
pension extra. However, in the context of this study, the word monetised is used to emvisage
nontwritten, butknown doctrine whereby actors expect financial benefitsrderto perform

their duties. These benefits do not include their legally entitled wagein the term
monetarised political systems to explain how (local) government operates in Uganda. | use the
term to illustrate how actors in LG perform their duties based on financial behetiésms

of decision making, | argue that monetised prastionply that money exchanged between
different actors within the decision making process determines the manner in which policy
decisions are mappehllonetised practices are embedded in the larger part of LG and have far
reaching i mpl i c aday maatice® and polEy decisiranythe tfodowing
section, | shall explore the implications of monetisation of politics on LG. | specifically
examine the subject of ngmatrimonialism and how feeds into aspects of taxation/ revenue

collection and & link with corruption.

7.2.Beyond the fagades: Ne@atrimonialism and policy decisions in LG

The concept of negpatrimonialism has attracted several debates due to its multiple
comotationsand uage. Many scholars use it ascatchall-concept to describ&f r i ca 6 s
political system and/or regime types (see Ottawz§})3; Theobald 1982; Van de Walle,

2001 & DeGrassi2008). In most cases, it is used to portray the political ills that affect the
continent. Prior to this, sholars like Eisenstadt (1973) used to distinguish between
patrimonialism in traditional and modern contexts. It was not used to denote corruption or
weakness of the state, but signified one form of exercising power which combined Weberian
forms of patrimonialism and rationbdgal authoty. Such standpoints suggested that this co

existence is an inevitable phase in the process of development. In his article
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60Governmentality and-SBEbanami cAfPolkciady iICihh r ISt
(1996) describes negmatrimonialism a6 a f o rgamisabidn inwhich relationships of a

broadly patrimonial type pervade a political and administrative system which is formally
constructed on rationdg¢gal lines. Officials hold positions in bureaucratic organisations with

powers which are formally defined, but exercise those powers . . . as a form . . . of private

p r o p €Thetdiscodrse on ngmtrimonialism has had a huge impact on how Africa and

policies therein are pere i v e d . As Mkandawir e, ( ilnpoitedrt) |, arg
element of the attitudes and knowledge of many who have to deal with African governments

and societies. To avoid these controversial perceptions, this study &ddptann andEngel

perception of negatrimonialismas a system that combinesditeonal and formal aspects of
governance. This view is useful in understanding how bureaucracies operate. Accordingly,
neepatri monialism is defined as 6éa mixture of
that ceexist: namely, patrimonial and legalat i o n a | bur e a &rdmaantandc d o mi
Engel 2006). It is different from patriotisnm thatnecpatrimonial regimes do natlow all

political and administrative decisions to be taken according to informal rulesrieed by

private or personajusto. Although private discretion may influence certain decisions, it does

not imply that formal rules and laws do not exist, they do and may be referred to. According

to the two authors, negeatrimonialism takes place within the framework of, and with t

claim to, legalrational bu e aucr acy or Amoderno stateness,
rules exist, but in practice, the separation of the private and public sphere is not always
observedThe ceexistence of théwo systems enables the patrimon@penetrate the legal

rational system to the point of twisting its logic, functions, and effects. However actors
therein can decide which logic to apply to achieve their goals. In the context of this study, the
conceptis adopted to facilitatean examinabn of administrative processesd how public

policy decisions therein are made considering that LG operates undeonatarised

environment.

At a glance Ugandaébés decentralisation polic
formal rules. More importatly, devolution strengthest the rationallegal functioningof LG

and thisseens, at times to be successful, partially at least. Nevertheless, this necessitates a
close look at the key actors in the decision making process, their incentives and relations

The findings of this study suggest a dynamic -patsimonial system of operation. An
understanding of how ngmatrimonialismworksi n Ugandadés LG necessita

of the relationship between politicians, administrators and businessman. i&@ditiare
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publically elected leaders who may or may not have professional expertise on the running of
LG. By virtue of being elected by locals, they are answerable to their electorates whose
expectations they have to fulfil in order to stay in power. Agipiains theirwork jurisdiction

is often restricted to their area of residence andplace ofbirth. Their term in office is
specified in the constitutionwhile their comeback depends baw they satisfy the needs of

their voters. Technocrats on thehet hand have professional competence hatwenot
depend on the mercy of voteBeing elected by civil service, they are not subject to local
forces such as having to appease voters and do not have to publically pledge allegiance to any
political party. As per the LGA, lheir relationship with politicians i0 complement each
othe® politicians make policies which technocratsplement. The business community on

the other hand is basically profit oriented. Each of these actors has significant expeftise and
or power within their area of expertise. However, in executing their duties, they are all bound
by law, yet at the same time they each have individual interests. Moreover these actors often
interact with each other as they either execute their dailgsloti pursue their interests. The
balance between working around the bounds of constitutional provisions and the drive to
achieve personal goals leads to the establishment of different relations. This nmathée
interestof LG or private discretionTheoutcome of these relations may work for or against

LG as well as influence how policy decisions are modified for instance a politician who has
some interests with a business person may decide not to enforce minimum legal requirements
to such a company bagse of the benefits he stands to gains Tésuls inthe emergence of
necpatrimonialism in whichpolitical and administrative decisions are informed by both

formal and informal rules

From the perspective ¢échnocratsthe politiciansoften have pvate dealings witlbusiness

men or companies whicimvolve money One respondent lamented that such relationships
straired on their workb ecause politicians were (8G56: r ead:
03.09.2012 Kampala)This opinion was expressed Inost technocrats in all the sampled

districts especially those in urban areakhey claimed to havelifficulty in dealing with

companies that had close relatiamish politician® ¢ iinstances where such companies fail

to fulfil their obligations like pging tax or committed other defilementsista challenge to

deal with themd Citing an example of public health, an environment officer in one of the

urban town councils decried what he called political intrigue which he said had complicated

their work aml left them as civil servants in a dilemma because politicians often protected the

interests of the business persons (SCS6; 03.09.12 Kampala). Accordingly, their work as he
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described was 6l ocked between a rochkghtand a
against any measures proposed by the technoc

this to say,

oyou find a factory polluting the environ

you take a measure to annul the situation as per policy sgmfis, but the

politician finds it drastic; reason being that the owner or director of the company

subscribes to his party or sponsored his campaign and in most cases these are

power f ul people with moneyd.
More ofsuch cases were evidenced in other cdstior instance, during a council meeting in
Kabarole a disagreement erupted between technocrats and politicians. The latter rejected
expert advice suggested by the technocrats not to lift the ban on pork due to swine flu
epidemic that had hit the areatlaat time. The technocrats reasoned that lifting the quarantine
could be dangerous, but politicians insisted that communities needed to make money.
Although both actors are supposed to make decisions within legal bounds, it can be explained
that private mterests could have informed the decision by the political wing. As some
administrative staff reasoned, politicians were themselves farmers hence felt that maintaining
the ban hindered them from making monAgministrators also claimed that the politicians

simply wanted to be seen by the voters as caring for their needs.

The factory example above demonstrates bushpesitical relations in which each party
depends on the other to achieve their interestsinBasmen will always know that in order to
keep running without necessarily paying attention to legal procedures, they need to bribe
policy makers for instance in order to get a low tax evaluation. At the same time, politicians
need money to finance théwld on to power hence rely on businessmen or companies for
sponsorship or tips. Subsequently, decisions are made in view of the interests of these
different actors. This however impinges on the proper functionality of formal institutions thus
their inablity to fulfil their universalistic purpose of public welfare. In the face of this, formal
public institutions and the politics ascribed to them cannot gain sufficient legitimacy. Instead,
politics and policies are determined by particularistic interexisoaientations. Bribing policy
makers to build institutions according to the needs of their sponsors exceed their payoff to
design them according to community neddsmost cases selfiterest makes politicians to
deliberately choose inefficient institabs and policies even if they present short term
benefits. This denotes that successful business people in Uganda must have significant
political connectivity and the ability to influence the behaviour of politicians, regulators, and

law enforcement offiers while the opposite is also true. As Mbaku (1998:35) argues, such
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practices encourage inefficient enterprises to remain operational not because of their
profitability and managerial expertise, but by how well the owners can bribe bureaucrats and
politicians, and gain influence over the political syst&ime reference to powerful actors with
money and money exchanging hands shdhe extent to which practices have been

monetarised andow money plays an upward spiral in LG.

The above examples have showow politicatbusiness relations inflict pressuom the
bureaucracy leading to sufi@ing of formal rules. But it is also interesting to see how-neo
patrimonialism is build and sustained within Ii&tween technocrats and politiciairs.the
above scenaui civil servants blamed politicians for interferenbat as this study found out,
within LG civil servants had turned into bribing politicians who in turn left them to undermine

the formal procedureas depicted in the extract below.

In the previous pdical and civil service administration here, | was metm
understand that it was mylscounty dief who took most of these tenders
through his wifeandthat was for sure true. Actually the chief of Ajepet put so
many people on CcDI¥ You know this CDD $ meant to be money to help the
communities. They get into groups and they are given 2.5 million shillings to start
a community money generating project for a village. But | got to understand the
other day that his wife was in one of those in the groupduecreated, his wife's
sister and about three members of his own immediate family. The chair then could
not do anything because he had been tippe(D#tit11: 02.08.12 Pallisa).

The LGA forbids LG employees fromising their public position to influencer gain
unlawful benefits for themselves or for those known to them. In this case, the practice can be
interpreted aabuse of office. Other than being protectors of the law, technocrats had become
law violators. By accepting the bribe the politician &adff his/her power to critic the work

of the technocrats. DPIt11 attributed this to lack of proper understanding of the LGA which

mandates politicians to head the respective LG units;

The LGA talks of us being the supervisors of all government workers. That is one

thing that the politicians at the lower level have never known. Just because they
dondét read this thing (LGA). Eventually
upside downThe civil servants take the upper part and the politicians are being
pushed down, whereas it should have been the other way round in a statutory
manner. How the civil servants do it is by enticing these politicians with little
money and they just live &m to run the show. This also gaesin the LCV. The

civil servants even at that level have learnt to put the politicians at the district in

their pockets in terms of money. Once they give them money, they take all the
tenders.

0 Community Driven Development
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These extracts suggest arokition of strategic alliances between actors within LG as well as
with those outside. It shows how individual interests influence decision making. Coupled with
the politicatbusiness relations, it suffice to say that in the long run such practicesutensti
survival strategies thus sustain rgatrimonialism. Politics then becomes a game for the
havesengaged in the process akgotiating power relationd argue that public policy
decisions in Uganda are informed by radrimonial practices. It implies that politicians are

not the only policy and decision makers. The process of decision making is influenced by the
interaction between actors within and outside government as well as how money exchanges
hands. As a resultgticy decisions often tend to reflect the interests of these actors. Contrary
to the aim of decentralisati®rempowering local communities} Uganda,necpatrimonial
practices as evidencedbovetend toweakenthis broad objectiveThis also applies to rewnue
generation. An example could be cited in the case of Graduate Tax, its abolition, the
substitutes and the politics that surrounded it.

Graduated Tax wasne fom of direct tax charged to all male adults (18+ years). Civil
servants paid a flat ratevhile in the villageso n epdoperty was valued and tax levied

against it. The tawas introduced by the colonial government as a replacement to the hut tax.
Along way it became a major source of income to h&ause it was collected locally
Collection d the tax was carried out by chiefs who moved from one house hold to another to
collect payment and arrest defaulters. In 2005 government decided to abolish the tax
following pressure from some politicians who argued that thinodef collection was bruta

to citizens AC1: 30.07.12 Kampa)a. Il n 2007, p a rLécal &overmment pas s e
Amendment Bill 2007. The Bill prescribed new taxes such afha8l taxcharged on room
occupantsand Local Service Taxpaid annuallyd e pendi ng on TheBikalss i nco
provided for taxation of semployed persons such &scal farmers dentists, lawyers,

valuerset cetera. This served as replacementHerGraduated Taand alternative source of

revenue for LG in order to reda its dependence on governmedtving provided a brief
explanation on Gax, | shdl now show how taxation issues fit into npatrimonial political

environment in LG in Uganda.

Respondents were of the view that LG was able to raise funds from Graduate because then
there was no politickig (GRP3: 28.0812 Pallisa)They claimed that because LG had
substantial resources ats disposal, it was able to carry out functions that should
constitutionally be financed by locally generated revenue such asilbamuallowances. They

further claimed thaibolishing G-Tax was a setback to LG since the new taxes are not
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reliable. In their opinion, the low level of development coupled with high poverty scales
makes it difficult to raise any substantial income thiodlgese avenue®ut on the other

hand, some espondents blamed all these paliticisation of tax issuesAC2: 02.08.12
Kampalg. By politicisation, | mearpoliticians turning tax decisions into political discourse
purposely to w support fom the public AC2 for instanceclaimed that politicians would
encourage people not to pay any tax claiming that governimahtabolishedt. In such
instance, locals could not listen to L@ his opinion,the nev taxes may be limitedut LG
couldstill raise revene out of themif there was ngolitical intrigue AC2 claims that this is
because some politicians own hotels or run some of the businesses and therefore use their

positions to avoid being taxetihis opinion is echoed in the following extract.

There is aletter from the CAO instructing the Sub County to stop contracting
local revenue to private companies. They want the SC to take over the collection
of LG, but there was political interference. They have interest because they are the
people who take theriders under those shoddy companies of theirs. So there is a
lot of game being played around under decentralisation. If it was possible to
reverse issues like in the pa&RP3: 28.0812 Pallisa)

Respondents stated thanse companies were untouchables

Oiyfou are a new persompobereri gndswwill beelt
go to that company. If you ask why, they tetlu, well we have told you, just

keep df that one. When you try to find out you release it is someone in LG, so

how doyou go alout that---. 0

In this way, responderst perceivedoolicy and practicen LG astwo different things. The

policy says something else while the practice is different (DCS1 25.07.12 Mukono).
Respondents were of the vi e wabilityharaisethehmush i r r e ¢
needed revenue and as a result council was in most cases not able to conduct business because
there was no money to pay for allowanc@#is illustrates the complex situation that
administrators sometimes fitdemselvesn. Theyare under pressure to perform their dyties

but at the same time have to bend formal rules in favour of their political bosses. From the
rationatlegal perspective all businessrrespective of ownership shoulte taxed to facilitate

the running of LG. Tl politician who doubles as an entrepreneur knows the legal
requirements and benefits of paying taxLG, but his personal interest influerschis/her

behaviour thus countering the ratiotedal logic.

A controversial observatioregardng the abolitionof G-Tax was that pdicipants interpregd

it as a deliberate movatended to disempower LG in order to enable government gain more
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control over policy decisions using its financial powRespondents backed their argument by

referringtog o v e r n nkeonetr @ tmxattomofomesectors seen as economically vibrant.

G6--now fisheries and forestry were also under LG, but as we talk now, the revenue
from those two sectoiis now collected by central government. We were happy to
have landing sites like Kaayi and Katosf' but what are we getting from those
landing sites; like Kasenyi, whateawe getting from it, nothingConcerning local
revenue, we passed our charging policy to ensure that at least all businesses in
Mukono pay something to ensure thag thistrict can collect money from almost

all businesses like stone quarries, like stalls in markeitsthis was halted by the
authorities above (DPIt4:25.07.12 Mukgno

This quotation shows governmento6és poed&r and
can exploit.Considering that government is an actor in LG, it furtstewwshow actors are
driven by interests. In this case one can a
from taxing fisheriesAs interviewees claimed, it was powerful astevithin top government

apparatus who worked hard to ensure taxes under these economically vibrant sectors were
under government control. According to interviewees, this enabled them (top politicians) to
manipulatethe systenfor example byawarding themslvescontracs throught hei r 6 s h o d «
6compani es. The decision taken by Mukono LC
signifies functional devolution witllecisiors made within formal provisions. Howeveheir

failure to implement it illustrates limited functionality in terms of devolutiBespondents

indicated that some of the businessetudingstone quarries were owned by top politicians.

Apart from neopatrimonial practices indicated above soraspondents blamed the problem
on the design of the LGA and the constitution which they claimed was specifically designed

to achieve interests of powerful actors, which in this case are represented by government;

60Some times the | e gyanbtpdrmitausnas Ww® to kaisétimee pl ac e
revenue that we need, first of all there is revenue you collect and you send to the

centre, you don't know how it is utilised. Ideally if a percentage would remain

here 1t could help you O0h@Wd2Palksg). t hose <chall

They would have allowed some of these LG to benefit from some of the easy
taxes like VAT and from the pgrammes and projects thate within their areas

of jurisdiction, but you find it is not the case. Now you go to an area like Jinja
where they have the source of the Nile, what do they benefit from all that money
that is collected, what dgou benefit from Umem#& That would have been a
reasonable amount of money. But when money is taken to the state, there security
matters come up so there is already unfairness in resource distribution in the
system (DPIt10: 01.08.2012 Mukono).

“IKasenyi and Katosi are two major landing sites in Mukono district
2 Umeme is an electricity distribution company in Uganda
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This comment insinuates unrealistic fiscal devolution. According to him, despite devolution,
LG are not benefiting from resources within their jurisdictiosing the case of tourism and
power generation in Jinja he claims that government remains the besjeficiary because it
collects all the money from these sectors living LG with noth@dg.the issue of unequal
distribution of resources, another resporidgated that the problem lay in a system where tax
policies were determined from the centre despite principles of tax being crucial(idRlB:

09.07.12Tele Int). This, according to him was the reason why LG was not moving forward.

As seen from the pspective of LG there is a mismatch in the design of the policy as well as

in the legal instrument§he LGAempowers LGo find other sources of funding for example
through levying taxes. At the same time the constitution allows government to decide which
taxes LG can collect and which not to and above all what percentage to retain. This
undermines the autonomy of LG and the essence of devolution. It further exhibits a lacuna in
the system whereby devolution is not monetarily matched making it difficulL@®rto

perform the devolved functions. The fight for resource control can be seen as a fight for
power. Since money can be a source of power it becomes the benchmark for policy decisions.
largue thatnep at ri moni ali sm has hi erdwenuehds hdlpigia abi |
sustainingdependence on government. The implication is that LG is not able to make

decisions that it can implement since it is short of income.

Another area that capturése neapatrimonial paradigm is contracting. Save $ataries and
wages, LG like government spend so much money annually procuring goods and services
from the private sector. For this reason both the LGA articl©9®land the Public
Procurement and Disposal Authority (PPDA) clearly specify the compositidimeodlistrict
contracts committee and rules of procedure regarding this subject. Most pronounced and well
known to all actors are specifications regarding who qualifies for a contract in LG and who
does not. This is meant to minimise any dubious dealimgading corruptiof. Despite this
provision, public procurement breeds a bigger part ofpsgomonial practicedn the view

of the interviewees, public procurement constitutes an area of critical interest providing an
avenue for sompeopleto earn qutk money.Respondentslaimed thatboth politicians and
administrators within LG opened and regi st
brotherd or rel at i theab [8ic] theasystem. Whensthis wasodone,r y t
procurement became therbaur of malpracticeNCS1: 24.07.12 KampalaAs discussed in

“3Aware of the many hazy definitions of corruption, | use it to infer abuse of entrusted power ooffigeifor
private gain
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the previous chapterniall the sampled districts, at least 90 percent of the respondents
confessed that it was relatives and/ or close associates of LG employees who got the
contracts.To adl to the previous examplesy, Mukono the municipal council rented offices

from the mayoryet there were other premisevailable. Respondentseported that any

shortfalls could not be censurbdcause of connivancBespondents however noted that the
tenceringprocessvent through formal processsuch as being advertised, tendghert listed

and interviewedbut that the awardslepended ompersonalinterests oibribes. This suggests

formation of alliances between technocrats and politicians. As onendsmoindicated

6when you see a technical person going ahea
t he work was substandar d, t NRth10/09.12 KkmpaJav he w

This shows patrimonialism withinlagatrational bueaucacy.

The challenge is that contractors may lack competent technical personal as well as adequate
equipment necessary to do the work. This is more so because companies are quickly formed
in the rush to win the contract. This could also explain the shaddy. The above examples
suggest coalition between technocrats and political actors, resulting in several irregularities.
For instance when politicians accept to be lured by technocrats, they trade off their authority
to evaluate the quality of work dong bhe technocrats. On the other hand when politicians
directly or indirectly award themselves contracts, they cannot evaluate themsalhesein
demonstrated, thability of LG to conduct its own tendering process suggests functional

devolution but atthe same timat breeds corruption.

One thing is that corruption has been decentralised. At all levels there is
corruption, partly because the resources now go up to LCl. So money goes to the
hands of people, even a person who has never handled agshdinnow see
money. Now there is the temptation to spend part of it. Now there is money
available for everybody to steal. It is like the Italian proverb that public money is
like holy water, everybody helps himself to it (DCS1 25.07.12 Mukono).

However, others blamed the increase of corrupt practices on the system design which they
said was intentionally designed to benefit certain actors within the government apparatus. One

mi ni ster for exampl e said t hatovebecausertieosei s | ¢
supposed to enforce the | aw ar éNCI12E07.12enef i |
Kampala) In such instances it is easy for actors to manipulate the system since there is no one

to point out the mistakes and/or critic the procediIN€S1 argued that due to lack of
oversight,actors inLG found it easy to undermine both the constitution and the a@dh\as a

result corruption was on the increase while no body pointed it out.
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NCS16s opinion on policy wahsats héalLrG dp oblyi ca neost h
they are in form of papewhen you go down to the implementation, not all that is done, is
done in the right wayo (NPIt3: 13.08.12 Kamyg
permanent secretary of ethics and intggatgued that this was deliberately intended to

enable those in power get away with it since it was mainly those with backing from
government who won the tender (NCS2: 29.05.13 Erlangen). This opinion is however
countered by another respondent who argined the law alone could no longer solve the
problems on the ground or the policy of the systems (NPIt7 11.09.12 Kampala). NPIt7
believes that even i f there was supervision,
the right things on their own. Thiview was shared by a senior civil servant at the minigtry

LG who argued that the success of LG depende
even if the resources were meaghCG3: 27.07.12 KampglaAccording to NCS3, this

entailed both polig and technical actors being developmental, transactional and
transformational. This statement recognises the importance of combining formal rules and

patrimonial domination.

Given the fact that the LGA allows LG to carry out procurement at local leviehpiies

giving financial access to actors at lower level. From the ratiegal point of view, it is part

of the overall objective of decentralisatibmio empower local people. Despite the good
intensions of decentralisation, it was evident that it haesd bmore corruption than the

previous systems did. The npatrimonial paradigm, however views corruption as an integral

part of a patrimonial setting. In certain instances, issues to do with contracts had become a
source of conflict between technocratslanp ol i t i ci ans. According to
side thought that the other was eating and c
(DPIt2: 05.09.12 Kabarole) By oOeati ngbo, DPIt2 implies il
coffers of LG. Inteviewees also said that politicians hoped to recover their election costs

from governmentesourcedence the tendency to mount pressure on technocrats to release
funds for procurement without proper planning (NPIt7 11.09.12 KamigI&1: 03.09.12

Kabarolg. NPIt7 argued that politicians often believed that once money was released, they
would have a share of it for personal use. Respondents claimed that if technocrats insisted on
evaluation of performance before payment, their efforts were futile as tiieipolwould use

his position to stop the process.

Although nstitutions are very essential in advancing proper public procurement that stands to
benefit communities, there has been little incentive to ensure that the procurement process
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complied with egblished regulations and procedures. This is further coupled with lack of
clear lines of public accountability in the procurement process and little transpaféecy.
evidence provided here suggestattthe current practice is characterised by malpractic
unethical conduct, including a high incidence of vested interests, interference and insider
dealings and occasional cases of retrospective approval of contract awards. As a result actors
have been able to subvert institutions to enrich themselvdbeaexpense of the very

communities tht they are supposed to serve.

Two key findings surface in this section: the first being that contractauijitates
establishment of coalitions between the two wings of LG, but it may also be a source of
conflict among the two wings of LGSecondly it may contribute to corrupti@nd as
respondents noted, there appears to be lack of political backing feroantption efforts.
Coupled with understaffed and underfinanced-eotruption bodies, effective enforcenerh

the legislative framework against corruption becomes considerably challehgirgyie that

the balance between private interests and rational legal logic has sustasieed
patrimonialism which on the other handas helped actors to make policy demis that
enable them to advance persoriaterests at the expense of the communities that

decentralisation meant to empower.

7.3. Monetised Operations: The something for something syndrome

Theé6somet hing for somethingd coinage is taken

give me something and | shall do the same. Its usage is to show a more practical part of the
monetised system for instance how money is used to win elections, ge¢tj@eseraThis

term is used imeferencdo the discussion presented in section [hlhis section, it isised to

show how patrimonialism feeds intorpoa t r i moni al i s rio demondirgtathed a 6 s
something for something concept, | examitsevdue in terms ofencouraging councillors to

carry out their duties. | show that unless money is available to facilitate councillors, no work

is done. Furthermore, | examine the value of money in attracting and retaining human

resource in LG.
The notion ofsomething for something is captured in the quotation below:

Politics in Uganda has been commercialised. In order to be elected you have to
buy coffins, for the people, you have to pay school fees, you have to give people
money, it is a petty, but that ike reality. It is something which can be corrected

by making projects for constituencies, but even when you make projects when
people have problems, if you are an elected member of parliament, you have so
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many people at your home wanting assistaithatis a problem in Uganda, anmd
is negatively affecting the country because some people who get elected don't
have the capacity to enhance good governafd€4.:(30.07.12 Kampa)a

It is not the duty of MPs or politicians in general to perform any of theeslstated above.

The fact that politicians accept to do that shows the link betypegmmonial and legal
rational bureaucratic dominaticand the ability of the former to influence the logic of the
latter. For instance it is forbidden for politicianstiobe voters or offehandoutsas this may

be treated as vote buying. But in a highlymmercialised angatrimonial environment, one
cannot make it without pleasing voters so politicians need to give in something in order to be
electedas AC1 put it This also explains the high turnover among elected politicians because
those who do not meet to the pressures of their voters may notitrinkée next election.
Some of the things that AC1 mentions are taken care of in formal institubabhshe
patrimonial drive interminglesNhile buying coffins and paying schools fees does not prevent
voters from electing their preferred candidate, it undermines nationally or even internationally

accepted electoral standards, and thus the ratiegal logic.

The practice further extends to recruitment into LG. In 2010, an LCV chairman was accused
of having got three million shillings (approx.0D0 euro) in order to influence the District
Service Commission of a LG where he was the chairperson to rderwine who had given

him the money (URN: 20206-08). UgandaRadio Network reported that the matter only
came to light after the victim failed to secure the job as was agfé®d failure of the
chairman to secure the job as promised shows the rategsl domination but again the
willingness of the victim to rely on bribery other than credentials shoovg people are
accustomed to getting things done through unorthodox mestmording to one MP,
monetising decisions undermined legal procedures amatlgraffected LG in that people

were never appointed on merit (NPIt2 23.07.12 Kampala). Because of monetised practices
anybody who could afford to offer money would find his way to the civil service thus
affecting progress of the districhNPIt2 added thainstead of following the policy on
recruitment contained in the LGA, actors sometimes manipulated the situation making the
best use of their term in office by recruiting technocrats known to them and whom they
believed could Or elaatye twe ltlh ewiMP st logpmd.i o@gn't
blamed the practice on the design of decentralisation which he said overtly empowered certain

actors enabling them to undermine the very legal institutions they are supposed to uphold.

O0Now t hey dathatbecausé ane liggest weakness that we have is that
the members for the district service commission who actually interview these

152



people are appointed by the politician. It is the chairman LCV and his District
Executive Committee members who nominidese names and take to the district
council for approval. The letter that appoints these people is signed by the
chairman LCV in other words the LCV can collect money and the members of the
District Service Committee do not complain because after allareeat the mercy

of t he ©®G3i26.0ddZMukofo

Requirements for LG administrative personnel are spelt out in the LGA. This means that for
most positions, there is a minimal threshold linked to merit. But on the other hand the choice
of whomto offer the job among the qualified persons and the subsequent placement has to be
made. This offers the powerful actors the possibility to influence decisions for personal

interest. Respondents indicated that buying jobs was nothing newas b€rein tested.

First of all the quality will be wanting because this person has bought h& way

and the members of the DSC have been instructed by the chairman to recruit so

and so regardless of even the experience and the competence. Secondly, even this

peronwho has paid money and got recruited, knows that it is his money that has

brought him to the service not the certificates so he will also look for ways of

getting back that money from the service. So he willnm@orthodoxmeans to

get money so thatehcan be able to replace what he gave out to the politician. So

in the end you find that civil service has become corrupt from day one up to the

end because people know that it is money that brought them there and it is money

that they are looking for. Tlyeare not there to serve peodleCS1:25.07.12

Mukono).
From the rationalegal perspective, it is government policy to empotiner district service
commission to carry out recruitments within constitutional bouN@serthelesseritocratic,
openraccess gplity which decentralisation aimed to uplift is countered by patrimonial
domination. The REEV report on LG equally observes that the district service commission
has persistently chosen to recruit people known to them and from local areas in order to ease
patronage (REEV 2008:33). The apparent aim is to create a social network within the
organisation targeted at protecting their corrupt practices. A combination of these two
interwoven dominations implies thatofothert or s o
actors therein involved as well as ongoing policy processes. It means that actors do not
necessarily evaluate their ethical obligatibnt make use of the existing sogolitico and

economic conditions to maximise their gains agaiasonatiegal logic.

At this point | want to draw insights into money and politics at national level. Although this
thesis does not set out to discuss the parliamentary procedures in Uganda, It is important to
draw an example from it, since it is the nationaigomaking body. Respondentsferred to

the national legislative assembly as a money driven parliament whose members are often busy
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discussing their salary increase or busy accepting inducements. In 2005, the president is said
to have masterminded the paymef five million shillings (approximately 1800) to NRM
members of parliament in order to persuade them to vote for the removal of presidential term
limits.** Indeed when the issue came up for debate, nearly all NRM members supported the
lifting of term limits. It is likely that their decision was influenced by the financial inducement
they received, but at the sartime contravenes formal institutions. In 2012, the debate on
restoration of term limits came up again, but just as it was beginning to gamemum, MPs

were again shocked to find five million shillings on their private cabins. MPs who then
guestioned the motive were tdloat, the money was from the president and it was meant for
them to go consult their constituencies on the controversiedaga bill*> During the field

study for this thesis, this issue came up aanheinterviewees KIPs) claimed that this was
intendedto divert them from debating term limits. Moreover, there was no constitutional
justification for the president to facilitate MPs. Having been part of the system, former vice
president who has declared his intention to run against the president in thgraseential
elections accused the president of concentrating power around himself and undermining the
decision making process at all levels. eléd ai med t hat t hehagkiledsi dent
institutions in the countr$f It can be argued that although actors therein involved are well

aware of legal provisions on political processes, the persaeatsts madéhemto decide on

the contrary. It also implies that these institutions can be undone as easily as they were set up.
On the other hand digbuting money could be seemwt onlyas an attempt to patronise MPs

but also exercise of micdeegemony Moneti sation has thus ove
prudence to serve society or to conform to legal procedliresplies that policy decisions

arecreded by autonomous actors to serve their specific interests or solve particular problems.

As the highest political authority in its area of jurisdiction, the dist@atlor subcounty
council is responsible for the implementation of all the devolved fome(see chapter 1&4)
Nevertheless it is important to note that in order for LG to execute its dutiesatesary
thatall actors therein involvedre actively engagedhis entailsreadily availablefacilitation
for councillors. According to the LGAouncillors are facilitated withlocally generated

revenue. But as already notedising local revenue is a big challenge for LI&.the absence

“Mayanja. A, 20066Const it ution has become a temporary documen:
East African, 08.15, 2005, The Observer 13.05.2012)

“Bwi r e SMarriage billndoney ié for MPsto 'edt. The 1h08.€01¥ er |,
“6 Mulondo.M 2013:Bukenyao ut | i nes his vision for Ugandad The New
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of funds to facilitate councillor&xecuion of duties is not done. At the same tithe council

is renderededundanbecauseouncillorscannot meet if they will not be paid

Participants were of the view that allowances and facilitatiascrucialfor LG to effectively

operate They argued that in the absence of funds to meet this crucial role, LG gyasdas

not there $CS4: 07.09.12 KabargleRespondents claimetat government was aware of the

dire situation under which LG operate, but
11.09.12 Kampala)According toNPIt7 parliament recommegad that sixty percent of the

locally*” generated monepe allocatedto LG since theydid the work of all ministries.
Government however flouted the proposal hence LG has to depend on its meagre resources.

In the face of thisit was practically difficultfor LG to facilitate councillors because thagh

levels of povertymeant that they cannot raise the 10 percent egdettthem In most cases,

the level of developmenh a given LG determines the amount they are able to generate.
Subsequently, this determinegdow much councillors earned.Respondents stated that
aepending on the level of development idistrict, councillorsreceivel a sitting allowance

that rangesdetweenfourty and seventy thousand shillings oif&15-250) per sitting and at

times they canist once i n thr2887.1KampahajntdsubCobin®ylleved
councill ors may earn about u65Wwpen sitling whicb u s and
sometimes takes a whole day (NPI23.07.12 KampalapAccor di ng t o NPIts2,
small figue the district councillor who is supposed to have an oversight role over all
government projects in the district cannot even move him/herself around one parish or even a
vill age r ender iAG2902.08.1thKameakdn mstaaaes wherd counaén

afford to pay allowances, councillors only come to councitiétiberate but cannot move

down to do the work.

Participans then arguedth® uch ci rcumstances were responsi
highly qualified personnel including knowledd#e politicians.They claimed thain most

rural districts, those who joined politics were less educated, less competent or people with
minimal qualifications that could not enable them to find any salariesl(j¢BIt3: 13.08.12

Kampalag GRP2: 03.09.12 Waso). Respondents also claimed that some councillors joined
politics thinking that they would get some reasonable pay from the government (SCS2
07.09.12 Kabarole). SCS2 argued that, that not being the case, councillors were demoralised.
SCS2 added that oacillors often assumed that technocrats did not want to pay them their

due entitlements and were not willing to listen thus paralysing LG operations. Another

“"1n this context locally means national revenue generated from local sources and not donor funds
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observation was that sometimes, councillors came to council with their minds fixed on money
and dl they wanted to hear or talk about was increasing their allowances. As such council
would not make any progres®CS3: 20.08.12 Wakiso; DCS2: 29.08.12 Pa)lisghis
demand for increased allowances shows manipulation of ratiegell procedures for private

gain.

Another point that captures the patrimonial domination can be seen in the following

statement.

6--even when they must go to school they go toldiweer grade schools which

may not bring or model up that person. Because of poverty, you find somebody
may not get adequate medical care. When somebody has a state of mind which is
not healthy, really you don't expect him or her to behave like a full perso
Definitely you are getting a disoriented person. You are talking to someone who is
acting in a disappropriate way somebody lacks food to eat, he slept for four
days without nourishments you cannot expect him to behave the same way a
person who has hamtoper four square meals in a day (DPIt1 01.09.12 Pallisa).

This comment suggest that even when actors are supposed to be doing LG work, their minds
are fixed on how to get money in order to survive the next @his implies that in all

decisions, privatgain surpasses the ratiosiegal logic.

Apart from facilitation for councillorghe office of RDC alssuffered the same demide.all

the four districts sampl ed, CAOG6s reported
from the office of the CV. Similar observations were highlighted by somi®s The

implication was that the ability of the RDC to critic the work of the district leadership was
crippled. Ifhe/shechooses not to beg for facilitation from the district leadershg/shecould

not perform any duties (AC1 30.07.12 Kampalaping back to negatrimonialism paradigm

what theseexamples show is that whitkecentralisatioraimed to make things better in LG,

the loopholes in the rationddgal arrangement has enabled actors to priordisgpersonal

benefits. Even those who join politics are driven by the need to achieve personal goals.
Government 6s refusal to i mplement parliament
rationatlegal domination, but in theontext of this chapter, gignifiesthe urge to control

finances which grantictors power. At the same time it confirms that actors do not necessarily
stand for common goodut are driven by individual interests which they often strive to
achieve.The danger is thathis has impcations for LG in terms of human resources who are

a necessity for it to operateAs Jean, et al (2010:17) obserdéhe challenge of retaining

qgualified civil servants is an wubiquitous pr
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experiences areon di fferent 0. | rLocdl B@vermmenp Bigeretion aaon t i1 t |
Accountability: Di agnost i cYiaz atald2008)afguefthatr L o c
LG competency and discretion over civil service and employment policies ideally covers pay.
Consequently many LG are spending a large portion of their budgets to pay competitive
salaries amid scarce resources while on the other hand the private sector offers better
opportunities including carrier degsegjmpment
purpose. Empirical evidence provided in this study suggests that issues relating to human
resources attraction and retention are closely linked to payment of personnel among other
factors.In order to attract and retain highly qualified personr@lHave to compete with the

private sector to offer better wages.

Apart from the CAO and deputy CAO, nearly all administrative personnel at LG are not
transferable. At the same time promotional and carrier development opportunities are limited,
while remuneation is poor.According to respondents this demotivated personnel, reduced
their creativity such that they concentrated more on how to make money through unorthodox
means(DPIt9: 31.07.12 Entebb&CS4: 05.09.12 KabargdleOn the other handespondents
argued thatevenif technocratsvould have wanted to do their best thvegre constrained by
circumstance such as location and resai(€S3: 27.07.12 Kampala). According to them,
this explains the higkurnover as technocratsft LG in search for betteopportunities in the
private sector[CS4: 05.09.12 Kabardleln order to attract and retain technocrats LG had
resorted to diverting funds meant for community projects in order to motivate staff (SCS4
07.09.12 Kabarole). According to DCS4, this was netadble strategy because LG did not
have the capacity to motivate all technical persankigreover @cisions have tde made,

who gets whatand why. The decision making process here creates opportunities for
patrimonial dominationin additionrespondentglaimed that the new policies being put in
place did not necessarily address community neledisthe interests of politicians. These
policies, they argued, were not in line with the original intention of decentralisation.
Respondents further observedtth@ost technical staff who held on to such conditions were
either corrupt such that theywd find other means to access money, or did not have the

adequate qualifications to seek employment elsewhere (NCS2: 29.05.13 Erlangen).

The description hereinpvoi ded suggests that the presence
willingness to work within the bounds is curtailed by the patrimonial domination. It further
shows that wundermining constitutional provi s
decsion taken by LG to divert funds meant for social services in order to increase wages for
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technical staff was not in line with the provisions of decentralisation. The act in itself denied
local communities their respective projects and in the absencardhguprojects, technocrats

earn salaries for doing nothing. Because LG cannot compete with the private sector, it has
turned out to be a training avenue, as the novice get hiredeblyGhaccumulate experience

andleave for the private sector.

Money in LG is not only significant in salaries and wages as far as attraction and retention is
concerned. It is also necessary to facilitate physical infrastructure, which also plays a
significant role in attracting technical personnel. The pesfee inworking in an environment
which is conducive for doing their jobdustrates personal interests. On the other hidued
existing rules that guide the daily functioning of L@&present legdbgic. When workers
choose to abandon their jobs because the environmewt isonducive it suggests that the
patrimonial drive has over ridden the leg¢agic. The high turnover of personnel subjects the
ministry into constant training and sensitising of new entrants in the system. This does not
only encroach on the already lited resources, it also implies that LG is constantly drawn

back to square one in terms of skilled and knowledgeable workforce on both sides.

On the side of politicians, as already noted, money defirer term in office and determise
whether or not thearere-elected. In Wakiso, the CAO noted that there was always a high
demand for monelpy councillorsduring the beginning of political terms and towards election
period PCS3:29.08.12 Wakiso)Participans reasonedhat, this was driven by the need to
fulfil their election promised @oliticians often mke several promiseduring campaigns
which they cannofulfil, so they often try to do something towards the end of the term in
order to be reelected In such instances, they pay minimal attention to legal procedures
(NPIt4 11.09.12 Kampala). Politicians who fail to recover their campaign costs and/or to get
money for the next campaign may not make it in the next election given the commercial
nature ofpolitics in the country. Due to elective politics which was increasingly becoming
more competitive, the level of turnover of political actors was high. This equedly LG a
lot of money because funds had to be diverted to sensitise new com@dicy issues.
According tointerviewees,tis did not deter politicians from concentrating on how to recover
their campaign costs, make more money and on how to win the next eleDfdiiQ}
01.08.2012Mukono). This according to DPIt10 limited their concentraton how to take LG
forward. As politicians concentrated on sourcing for money, they mounted pressure on
technocrats to release funds without necessarily following formal procedure. This often
resulted in disagreement and failure to take a decision. gnpatiticians, disagreements
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were commonri terms of project allocation. Respondents lamented ftettnes politicians
fought to have a project allocated in his/ her area in order to win the next election. In lieu of
conflict of interest service deliversuffered as actors muscle their way out. Failing to take a
decision implies that no project can be implemented. This translates into failure to absorb
funds. Consequently LG is forced to take back money to the consolidated fund to the
detriment of locacommunitiegNPIt4: 1.09.12.

This section has showrow neapatrimonialism feeds into LG operatioim almost every area

it plays a pivotal role in attracting and retaining administrative personnel, while at the same
time being a source of disagreemetitasillustratedhow moneyplays into the decisions
made ly technocrats and politicians as well as how private discretion intertwines with formal
rules including the importance of rationdégal logic.In terms of decisiormaking, it has
shown that paimonial domination does not often override ratielegal logic, but it does
inform decision making processes. A clear observation is that public policy decisions are
shaped by both formal and patrimonial dominatidhat clearly comes out is that,
decentalisation hasserved to enhancehannels of negatrimonialism andhas heavily
contributed to commercialisation of politics. The implicatiothiat decision makers envisage
what is in for them before making any policy decision. Something for somethary th

becomes the norm and determines whether or not actors will perform their duties.

7.4. The Liberalised Economy

An evaluation of economic liberalisation over the past years leaves little doubt that
macroeconomic goals that policy makers aimed to achiewe indeed been realised for
instances the growth of the private sector. In the case of Uganda, any keen observer on her
economic performance cannot fail to recognise the wide economic anepstitical changes

that have occurred since the implementatié the SAPmore so the move to privatisatiin

By turning into privatisation, the countryas trying to revamp the economy on the
assumption thathe private sector would create jobs and employ more people consequently
improving the standard of livingn addition it would contribute to government revenue
through taxes.This sectionexplores privatisatiomot just as part of the liberal econoniyt

as part of the money game and how it feeds into thepagamonialdiscourse presented in

this chapterThe main observation here is that through commercialisation of the public sector/

“8 Am aware of the privatisation discourse and do not dare to indulgeTineitdiscussion herejresented is in
lieu of privatisation as part of the money game which is the subject of this chapter
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social services and the establishment of palibasiness coalitions, privatisation did not only

enrich a few groups of people, but also enhanceepa&@monialism.

In Uganda, privatisation took place at a time when there was no private sector. It meant that

by privatising public organisations, the private sector was being created. The foreseen benefit
was to foster development, advance economic growth, create jobs, @nprpve o pl e ds 1 n
and consequently improve the standard of living. However respondents were of the view that
privatisation was a deliberate move by the NRM government to acquire national property for

itself because it did not observe formal procedures (ACB7.12 Kampala).

OWhenever an enterprise would be put up f

call divesture, people simply came you, you, you and me let's come together and

then get this enterprise. That is why you see that most of the enterpategete

privatised at that time were bought by politicians, associates of politicians, their

close relatives and friends. So, once these people got the loot, the things they have

looted from the state, this is the thing they are pretending that it iprivege

sector. The problem is that people who control politics are the ones who control

economics and they control economics dubiously. If they lose politics that means

that they are going to lose economic part of it and that is what is causing

problemsS o , entering politics becomes a probl
Regarding the hidden motive, AC3 further argues that the process of privatisaticm was
strategic political ploy to capture power. He argues that this led to appointment of political
agents disguised as entrepreneurs followed by racial differences as these disguised
entrepreneurs became selective in offering jobs within the newly created private sector.
According to him, this was later enhanced by the government, igalfth tended to pickrad
choose among the 'patriotic' bourgeoisie. AC3 claims that decentralisation marked the
beginning of political patronage because then one needed to have association with someone in
government or be an ardent supporter of the movement system in orderatgobewithin

LG.

It is important to note that privatisation was preceded by set guidelines on how the process
should be conductedAC3 6 s c ohoweeen, sugigest that the manner in which
privatisation was carried out has produced -s@king businesslientele whose stay in the
business arena depends on their political patronage-deeking is also used as a means for
survival in the political spherdt is therefore prudent that privatisation enhanced patrimonial
practices within a modern state tlahims to operate under ratiodabal logic. From the
economic perspective, Erdmann and Engel (2006) suggest thateeking is a characteristic

of neapatrimonialism. It concretises the nexus betweenpaamonialism and uncertainty,
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as well as théogic of negpatrimonialism and the logic of the faal and the informalwhich

is mutually reinforcing and a catitutive cycle of reproduction. The culture of reeeking
therefore reiforces and reproduces npatrimonialism. In the case of Ugandaraspondents
arguedthis is evidenced in the fact that those who control politics of the country also control
the economic sector. Accordingly, those who govern do so because they are rich and those
who are rich are so because they govern. It implietspthialic authority precedes acquisition

of property and the rules for its use. Government officials use their formal positions in the

state to create both property and the rules for its use.

Participants were also of the view that privatisation had emthoorruption because of the
coalition between private firms and government worgedswh en | went t o see
Ibanda | saw cement at a school being stolen, the pickup that delivers it is the same pickup
that takes it away o0 CI3W&Df thie Viewthat darkies Kwloep a | a )
had connived to steal the cement and resell it. Theft of public goods is not new in Uganda. In
2002 health officials connived with private health practitioners and stole HIV/AIDS drugs
donated by the US governmerithe drugs though not meant for sale were put on sale in
private clinics (BCC 24.09.2002). According to a Makerere university profgaseatisation

had enabledake private organisations to flourish to the detriment of social servides

blamed this o the systend government hsallowed it by creating an environment of no

control (AC4: 051213 Kampaly Heargued that the situation, which he described as chaotic
was a ‘resul't of a state whose system did r

standards to check the operation of the priv

These claims may not offer adequate conviction thatapsation ha enhanced corruptign

but provide insightoon how it facilitates andsustains ne@atrimonialism. It exhibits how
public officers infrumentalise rationdkgal proceduresand regulations for private gain.
Privatisation thus succeeded in gt moneyin the hands of a few people or groups of
people who have in turn used it as a source of power to influence public policy dedisions.
argue that privatisation enhances the emergence of pdhtisimess alliances which makes

actors to twist theationatlegal logic and map policy decisions in line with their interests.

7.5. The Politics of Land Wrangles: Turning the solution into political mileage

When asked about what he considered important in the current LG system, a civil servant in
Kabarolee mphatically replied o6l andd (SCS1: 03.0
land had bemme a factor in the decentralisation system because of population growth and
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creation of new districts. SCS1 adds that coupled with the ongoing land reforms it had
becomea contentious issue inseparable from politics. Participants claimed that the importance
of land had made even the president himself to engage in land wrangles. In their opinion,

politicians strategically got involvement for political ambitiéns

0 y @an see how land is given out to investors without any consideration of the
law. The other day the president wajslyi whered this place in Kayunga, | hear
solving land wrangles. You see members of parliament all over talking amolit |
Schools being deatished--all these things. Now they have even started fighting

among themselves. Now you realise (ARaW51218por t ant
Kampal3..
60You see for us here, when new districts

create new administrativenits like sub counties, parishes things like thyau

know they like creating things,] dond6t know i f thtdt i s thei
they workingor they just want to be seen as powerflihey just create things
anyhow--dividing people and causingiumecessary confliotSGS1: 03.09.12)

These extracts refletihe daily experiencesf administratorsn LG. In additionthey referto

media reportdhat depictpoliticians as parties inandwranglesThe poi nt t hat 0
even started fighting he msel ves 6 refers to the fight bet
and the minister of state for lands. The case was reported in the media and attracted a lot of
public debate. In the second extract, the respondent seems to attribute land wrathgles to
creation of new districisvhich he thinks is one way of exercising power. However this again

shows how actors sometimes instrumentalise ratieggall logic for selfish reasons. Although

legal instruments empower LG to create new administrative itiaipgears that this provision

has beeffabused to propagate political ambitions.

Some respondents went as far as suggesting that politicians used ghost investors to allocate
themselves public land in the name of promoting investment. They lamentegivihg out

public land to private investors to construct commercial entities was not necessarily beneficial
to LG because often times, such investors enjoyed tax holidays (NCS2: 29.05.13 Erlangen).
NCS2 also argued that some of these investors wereisksigactors when the real owners of

such businesses often turned up totdge politicians, includinghe president himself, his

family or close acquaintances.

Cases of LG leaders accused of fraudulent sale of public as well as private land using their

official positions had become comm®&hFor example in Nwoya district in northern Uganda,

“9 see Daily Monitor 23.08 2013; Acholitimes 15.04.2013; URN 09.03.2012.
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councillors accused the LCV chairman of using his office to override the CAO, the council
and the legal procedures on the sale of Gulu University land. In Entebbheewtes reported
rampant casesn which politicians were involved idraudulent sale of public land and
acquisition of land titles (DPIt9 31.07.12 Entebbe). In the course of field research for this
study, at least three council officials had been summamedlation to such malpractices.
DPIt9 also stated that within the municipality, division councillors had abused their powers by
illegally selling off public land as well as reclaiming wetlands. Respondents claimed that
politicians engaged in fraudulefénd acquisition in order to construct commercial entities
such as hotelsor commercial buildings which would earn them financial benefits.
Interviewees claimethat it was often the politicians or their associates who owned the big
hotels in which all ggernment businesses such as workshops, seminars and conferences were
held (GRP103.09.12 Kampala). They added thawats always the chairman who decided
where the meeting took place and in most cases it was in his hotel or that of his close
associate. Seval participants reported that even in instances where the district had its own
premi ses, the chairman decided that the meet

there. This explains why local politicians were increasingly getting involvechdchdaals.

As noted in the earlier extracts in some situations, land wrangles resulted in ethnic and/ or
boarder conflicts resulting from creation of new districts followed by border demarcation.
Such case were recorded in Pallisa am@barole where respoents pointed to recurrent
conflicts between leaders of the newly created parishes. Respondents argued that other than
using conventional means to solve ethnic conflicts, politicians had turned into dividing
communities based on ethnic identities. Theaotpvas continued conflict. But it should be

noted that in creating new distriasdor administrative units, politicians are building power

centres in order to create ma@eenues of power.

At national level, land had become a fiery issue as actordifdagoe seen as providing a

solution which favours those affected. In the course of this study, a case at hand was a raging
confl i ct bet ween the countryds state minist
accused each other of conniving with lagrdbbers or fuelling land related conflictsBut

what I's i mportant to note is how each of t|

activities. The position of the lands minister was well captured isahee papeas follows;

0 see The Observer 15.08.2013; Daily Monitor 18.08.2013 & 21.08.2013
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Idah Nantaba, the sttminister for Lands, started her campaign to fight land
grabbers with a lot of enthusiasm. A year later, she has discovered that causing the
desired changes will take much more than
talking tough. She still needs to teahow to negotiate the intricate web of
political intrigue that is prevalent among senior government officials. Nantaba this
week accused the Inspector General of Police, Gen Kale Kayihura, of fighting her,
by issuing contrary decisions in some of theesashe has handled in Kayunga.
Nantaba, who also chairs a committee that is fighting illegal land evictions,
accused Kayihura of siding with rich people in evicting people and called for
Museveni 6s intervention.
On the other hand the police chief respahdeas f ol | ows 0 am in Kayu
o r d &' rThidis mce again an exhibition of theusevenism discourse discussed in chapter
five. It appears that actors find solace and/
also imply thatthedeci si ons they make refl ect t he pre
public officers in a war of words, the president wants to show that no matter how big actors
may appear, he is the only one with the final word. This reaffirms the president as dhe maj
decision maker in the country. In all incidences, the president has defended his action in the
name of promoting development through private investors. It implies that superior authority
often take charge of decision making overruling the preferendewef actors. By giving out
public land within the city as was the case with demolition of public schools, the president
was suggesting that the physical planning department of Kampala City Council Authority
(KCCA) was inept to deal with such matters. Bwolving himself in such matters, the
president was not only undermining the legal institutidng establishing himself as a man
above the law. By sending a police chief to solve land wrangles, the president has put aside
institutional structures suctsahe district land commission and land board meant to address

such conflicts.

These cases may beg for further resedyahfor now,theyprovide heuristic evidence not just

to the importance of landbut also to the nexus of patrimonial and ratieleghl logic. They
illustrate the relationship between land as an economic good and politics. In order to be seen
as providing a solution, politicians spend their time meeting the local community and
discussing land wrangles. Such situations provided groumd pfiticking including
influendng voters On the other hand these cases illumitia¢eexercise of domination by the
highest authority which includes the legally elected president and the executive and how far
they are subjected to the rule of lalihe idea of an intricate web of politicians referred to in

the media report illustrates the extentiaich actors are driven by personal interests

°1 See Daily Maitor 18.08.2013
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7.6. The involvement of Multilateral Organisations and its implications on
Public Policy Decisionsm LG: the case of Foreign Donors

Given the economic power that foreign actors tend to enjoy, it would beesmdption to
think about public policy decisions in a developing country like Uganda, without taking into
account their influence. In Uganda thational budget is partially financed by donors.
Although the percentage of their contribution has been declining over time to (20% in
2012/13 budget reading), it does not mean that they have no say in public policy decisions
both at local and national lelveSince donor money comes with conditions, these conditions
are passed on to LG who then have to align their plans with the interests of these actors. This
implies that policy decisions are not independent of foreign interest. In this study, donors are
represented by financial institutions such as the World Bank and the IMF because of their
contribution in the national budgand because they serve as agents through which foreign
aid is channelled. International N@overnmental Organisations (INGOs) aN@GOs are
deliberately avoided because of their diversity in natwrech makes it difficult to focus on
one. Besides as Neubert (2011) argues NGOs mainly rely on international support and

influence.

Interviewees were of the view that donors played ar@sttrole in decision making and that
decisions often echoed their interests. They particularly referr¢aet®ffice of the Prime
Minister (OPM) sag¥ to proof their pointRespondents claimed that when donors suspended
funding, most of LG operations wesuspended. Thestated thathe period in which donors

withdrew funds rendered LG jobless

60Government could not rel ease any funds
money. The donors had stopped giving us money so government did not have
anything to gve, we got stuck, some of us would just come and sit in office, we

could not go to the field, all projects got stuck. So that is how important donors
areodo (DCS1 25.07.12 Mukono).

Concerning direct influence, DCS1 observed that as LG they do not makdeaisypon

without reflecting on donor interests as herein stated;

For them they say we are financing educatiommary health care, agriculture or
water. So then the government will be forced to go by what these people have

*2The OPM saga was again cited in the previous chapters, but as a remainder, it concerned allegations of massive
corruption in the office of the Prime Minister in 2012 forcing donors to withdraw funding. For details see, New
Vision. 25.112012,New Vision. 11.12. 2012; The Observer 21.10.2012; Daily Monitor 09.11.2012.
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dictated on us to do and thdrey also pass over the same dictatorship to LG and
tell them these are the priorities that we want you to implement. Moreover, they
also say, we are sending you a technical expert (DCS1 25.07.12 Mukono).

In the context of decision making DCS1 further aguhat for as long as African countries
depend on donors to fund their national budgets, it is less likely for them to make decisions
independently. This was because donor funds were always conditioned meaning that areas of
priority were predetermined. &cording to DCS1, this is why government also conditioned
funds it remitted to LG because donor funds are often attached to specific proglammes
6even if we did everything according to the
As a technical peson DCS1 argues that such funding does not often enable LG to address
their priority needs due to differences in interésBut on his part, as a political science
scholar one professor argued that donors were only able to influence LG because government
had allowed themto do86 f or ei gn actors can be forceful
happen and pliant governments like Uganda make it eagldor to advance their interedts

(AC4: 051213 Kampala). It becomes evident tath such conditions, thempowerment of

LG contained in legal instruments is silileed.

Foreign influence in policy decisions is mainly enhanced by their economic contribution
towards the national budget as well as special development programmes. Because of its poor
economic tate, government is subject to depending on foreign actors who in turn exert
influence on national policies, which are then transferred to LG. Indeed respondents may have
been right to question the statebs askdai m of
l ocally. DCS16s comments on the impact of t
suspension of ajdvhich only lasted three months rendered LG redundant, it shows that the

country still depends on foreign aid to a larger extent.

As hereindmmonstrated this has reduced both gover:
policy decisions. In the context of this study, it is conceivable that donors also play an
influential role in public policy decisions in LG in Uganda. Moreover, by conditiorundd,

they are removing the financial autonomy that decentralisation gived hi& has subjected

the country to what Schlichte calls o6the st

*3Thereared ot of media reports on this subject . -Md&ar mor e
2013) nearly every day there was a stouplished Theyindicated that suspension of donor funds rendered LG
workers in the districts of northern Uganda where most of the money was meant for rediedpohdentin

this study refutedtatistics from the ministry of finance and planning that eighty percethieafational budget

was locally fundedThey claimed that this wamisleadingand meant to convince the western world that the
economy is indeed doing very well.
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observes that external dependence has very significant consegjueticat it had forced the
president to adopt two different discourses; one meant to appease the international community
and another, the local populace. Based on this understanding one can argue that albeit
rationatlegal logic, policy decisions in LG arinformed by the interests of donors and
government. | argue that governm&rgreliance on foreign assistance for its public
expenditure implies that donors have a strong, but shielded influence over domestic political
processes including public policy dsions both at local and national level. The ability of
donors to meddle in the decision making processes of a modern state validates neo

patrimonialism.

7.7. Summary

This chapter has majorly explored how LG operates in a monetarised environment. It
examined the role of money not just as a necessity for running the system, but as a protagonist
in expediting negatrimonialism. The relationship between the practice of - neo
patrimonialism and the use of money as a source of power resonates with theeeskrc
micro-hegemony as discussed in chapter five. The main observation is that commercialisation
of politics in the country has translated decision making processes into contemplative avenues
for acquisition of money. The implication is that public pglidecisions albeit formal
procedures, where influenced by the private discretion of actors therein involved. The pursuit
for money is not just for the operation of L8ut something that actors seek for personal
benefit including advancement of politicamhitions it is a source of power. This
conclusion resulted from an examination of different sections alvloich explored diverse
values and/ or impact of money. It started by examining how actors make decisions they do
within their areas of jurisdictiomnd went on to explore different values, attachment and
implications of money in the daily operation of LG.

The chapter examinddxation and revenue generating processes in LG to the conclusion that

the practices therein facilitate establishment of-pawimonialism. The finding here was that
politicisation of tax issues had frustrated
often fell short of funds to pay for counci l
generated revenu&he implication was that the council could not sit meaning no decisions

could be taken. When LG was able to facilitate councillors, it could only pay low allowances.

As such it was able to attract politicians of low quality who could accept such wagesnn

of human resources, since LG could not provide a conducive working environment it suffered
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high turnover of technical personnel. The chapter further investigated how public
procurement and tendering procesganced nepatrimonialism to the conclusn that this
department was éhmain area of interest as actors saw it as an avenue to get quick money.
Moreover, itwas the basis for alliances that enhanced patrimonial practices albeit formal
procedur es. Using the concept of O6somet hing
was examined. The findings indicate that despite constitutional guidelines, aoéticften
prioritised individual monetary benefits when making policy decisions. The fourth section
explored economic liberalisation with a special focus on privatisation as part of the money
game in order to find out its impact on LG. It argued that peaton had enriched a few
sections of people who had resorted to use their financial base to influence LG operations. It
enhanced corruption through connivance between politicians and business persons as well as
with administrative personnel. In secti@rb, the significance of land as an economic factor

was discussed. This section too showed that the bid to address rampant land wrangles had
provided actors the opportunity to advance private interests. The fact that the clearly spelt out
constitutional mehanisms are often put aside validates-pet r i moni al i sm i n U
In the final section, the influence of multilateral organisations like the World Bank and the
IMF was explored. It argued thtite involvement of multilateral actors in funding gavence
programmes does not only give them ley way to influence public decisiohalso fuels and

stabilises negoatrimonialism.

Going back to the main research question, it is evident that the economic environment under
which LG operates is underprivjed subjecting LG as an institution and actors therein to
depend on other actors. This in turn undermines their autonomy. As a result patronage
intertwines with rationalegal logic in the process of making public policy decisions. | argue
that the economai environment promotes ngratrimonialism and gives the financially strong

more voice in decision making.
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CHAPTER EIGHT : HYBRID GOVERNMENT @ THE INTERFACE

BETWEEN STATE AND NON-STATE ACTORS

This chapter explores the position of r&tate actors in G and its implications on public
policy decisions. In this study nestate actors are represented by religious and traditional
institutions. These are restricted to traditional establishments like kingdoms and chiefdoms,
while religious institutions are eqlly limited to Anglican (protestant), catholic and to a small
extent the Muslim community. This éeliberatelyintended to minimise widening the scope

of analysis. Besides, primary data covers only these institutions. Although religious
institutions maybe part of the civil society, in this study they do not in any case represent it. |
wish to emphasise that the study is not about civil society, but religious and traditional
institutions. This also explains why they are referred to asstaip actors. @ analyse these

two institutions and claim that they represent civil society would provide a narrow perspective
of the concept. The chapter examines the interface between state astdtecgctors under
different circumstances such as provision of sasgavices, as opinion leaders and their role

in political elections in order to find out if their interaction has any influence on public policy
decisions considering that the constitution and the LGA forbidstate actors from partisan
politics and/ or arrying out any executive, legislative and judicial activiti€be findings
suggest that aleast in the context of public policy decisiotigere issome sort of mixed
governmentlt observes that although LG is constitutionally responsible for the datsed
services such as primary hea#thd education, the social, economic and political conditions
do not favour them (LG) to effectively implement thesevises. Following market
liberalisation and the seemingly staé economic position of nestate actors, they have
become fully integrated in the social service sector thus finding themselves reason to
influence policy decisions. | argue that, much as legal instruments forbidtai@nactors

from engaging in politidadecisions, their involvement in the public sector has paved way for
them to influence policy decisions thus countering government monopolystdta actors

are thuspar t and par cel o f t he countryaods pol i
constitution& provision which prohibit them from partisan politics. It is this mixture that
prefer to call hybridity in governancé&his is not to suggest that Uganda is a hybrid state, but
that some decision making processesmatters of public policespecially m LG involve

both state and nestate actors. Since these decisions may be political in nature, one can argue

that in most cases policy decisions in LG are hyl#¥iglare of the discourse on the concept of
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