	30th WEDC International Conference, Vientiane, Lao PDR, 2004

People-centred Approaches to Water and Environmental Sanitation

Type the Title of Your Paper Here
No More Than 75 Characters

Author 1, Author 2 and Author 3, UK



	Insert your abstract here using the style Abstract. Your abstract should be no longer than 150 words. You should notice that this header extends in depth as you type.




	JAMES



	Delft, The Netherlands, 19-21 November 2008

IRC Symposium : Sanitation for the urban poor 

Partnerships and Governance 
 Giving Wings to the Elephant

Creative Governance for Urban Sanitation in India 
A. J. James (India) 



	Access to a reliable and sustainable sanitation services for solid and liquid waste disposal for 10 million poor Indians living in 50,000 urban slums and 640 towns in India, remains a problem.  This is despite the International Year of Sanitation, liberal government funding through the Jawaharlal Nehru National Urban Renewal Mission (JNNURM), promising community initiatives driven by NGOs such as SPAARC in Mumbai and Pune and WaterAid in Tiruchirapalli, as well as the Sulabh International private sector model. The sheer size of the challenge and the obligation that government provide adequate sanitation services to its citizens,   point to a government-led solution, through improved provision by urban local bodies (ULBs), public-private partnerships or greater involvement of civil society and its organizations. Not only has the state got the human and technical resources, the institutional set-up and the funds, it also has the mandate to provide these services to its citizens. Although public utilities generally suffer from problems of corruption, inefficiency and low motivation levels, and operate like slow-moving elephants, some capable bureaucrats and committed politicians have brought in path-breaking change in several Indian cities. Some of these have used lessons from pilot programmes implemented by international agencies working through NGOs. While these are definitely examples of making the walking elephant run, the task to reach the Millennium Development Goals (MDGs) will require these elephants to fly. Scaling up these ‘islands of successes’ to entire ULBs and cities, and sustaining these efforts, is the task at hand. This calls for creative governance, pooling the available resources of government and civil society, which in turn requires changes in the way bureaucrats, politicians and the rest of civil society work to create change. This paper uses instances of successful scaling up from demonstration pilots in sanitation and other sectors to suggest some of the changes required.



Introduction
Sanitation coverage
India has the second largest urban population in the world today. It has however seen a rapid increase in sanitation coverage in the recent years. According to the statistics collected by the Unicef-WHO Joint Monitoring Program (JMP), sanitation coverage rose from around 14% in 1990 to 33% in 2004. Urban sanitation coverage rose from 45% of the 1990 urban population of 220 million to 59% of the 2004 population of 304 million. In terms of actual numbers, this is leap in coverage of about 80% from 99 to 179 million persons. However, the JMP refers only to proximity to infrastructure and not to actual access and use. Also, the number of urban poor is projected to rise from the current 190 million to 225 million by 2015 (ASSOCHAM, 2008). The job of ensuring sustainable and equitable access to sanitation services for 225 million urban poor by 2015, which is a 25% increase from the 179 million of 2004, is certainly a daunting task: the 46 million extra urban poor alone is the population of a small-sized country – Spain or Colombia.
Urban development initiatives
There are three components of India’s approach to tackling the challenge of urban development: (1) government programmes such as Jawaharlal Nehru National Urban Renewal Mission (JNNURM) and the Urban Infrastructural Development Scheme for Small and Marginal Towns (UIDSSMT); a spate of donor-funded urban development pilot projects since the 1990s; including the AP Urban Services for the Poor, the Karnataka Urban Services for the Poor, the Cuttack Urban Services Improvement Project and the Madhya Pradesh Urban Services for the Poor and (3) several NGO-driven initiatives. Of these, the JNNURM is the best funded with an allocation of Rs. 50,000 crores (USD 10 billion) for 7 years (till 2012), with which to fill as much of the infrastructure gap as possible – a gap that has been valued at Rs. 120,536 crores (USD 25 billion) (GOI, 2005). The JNNURM has two components, the Urban Infrastructure & Governance, run by the Ministry of Urban Development, and the Basic Services for the Urban Poor (BSUP), run by the Ministry of Urban Employment and Poverty Alleviation. While the JNNURM is only for 63 selected cities, the UIDSSMT covers smaller urban centres. Previous schemes for urban development, such as the Integrated Development of Small and Medium Towns (IDSMT), Accelerated Urban Water Supply Programme (AUWSP) and Infrastructure Development in Mega Cities (IDMC) have been subsumed into either the UIDSSMT or the JNNURM which are thus the overarching government development programme for the urban poor. In addition, there are state-specific schemes for urban development.
Urban sanitation initiatives
As in the case of urban development in general, there are four components to India’s approach to urban sanitation: (1) centrally government schemes such as  UIDSSMT and JNNURM (also called centrally-sponsored schemes) and some state government programmes; (2)  externally-funded urban water supply and sanitation projects;  (3) NGO-led initiatives to provide community sanitation facilities and (4) private sector efforts by agencies like Sulabh International and the special case of the Jamshedpur township where the water and sanitation systems are operated entirely by the Tata conglomerate.

Reaching the MDGs
Urban sanitation still has a long way to go before it achieves the MDGs and full coverage. Going beyond coverage to provide adequate access to the urban poor requires substantially improved government action (including allowing and managing private sector participation) across cities and states on an unprecedented scale. India does not yet have a national urban sanitation policy, 
 and yet, as the numbers clearly indicate, the government has to take huge steps soon in order to meet and go beyond the MDGs. It is here that externally-funded pilot projects play a critical role by demonstrating possibilities and thus indicating the direction of large-scale policy shifts. Most international organizations working in India, and elsewhere in the world possibly, use the demonstration-pilot-scale-up (DPSU) model, consisting of using the results from a successful small-scale pilot project to influence bureaucrats to take the initiative to scale, as part of national, regional or state government policy. This model has several variants which have developed over time, but in order to be most effective, there is a need for creative governance based on lessons learnt so far. 

The Elephantine Size of the Problem
Around 30% of the Indian population or around 300 million people live in urban areas. For perspective, this is greater than the urban population of the entire world, excepting for USA and China. Half this number lives in 23 cities, including the large metropolises of Delhi, Mumbai, Kolkata and Chennai. Mumbai is the largest city with a population of around 13 million, followed by Delhi with around 10 million. Again for perspective, the entire population of the Netherlands is 16 million. Finally, apart from the large metropolises, there are over 6,500 towns and cities in India.

The dismal state of sanitation in urban India is well known and quite visible. The poor in urban slums have hardly any access to toilets and open defecation is the norm in most places. Public toilets are fewer than necessary and most are filthy and unusable, leading to the common sight of men relieving themselves against wells and in almost all available public spaces. Women are forced to go out early in the morning or late at night and are constantly at risk of assault The inadequate coverage of sewerage systems in most urban areas means that surface and groundwater are under threat from raw sewage. Where houses are connected to sewage systems, the waste flows through city streets in open drains filled to capacity, badly maintained, choked with plastic bags and other solid waste, and eventually discharge largely untreated sewage into rivers, lakes and other water bodies, posing severe health and environmental risks to those exposed to its toxic contents, largely the poor.
 In terms of numbers, the problem is even more staggering (see Box). 

	The Size of the Problem of Urban Sanitation in India
· Urban India: 28% of the 1 billion plus citizens of India, around 300 million people, live in 5,161 towns and cities in India. There are 393 Class I towns  and 35 cities with a population of more than 1 million people
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· Urban sewerage: The vast majority of urban India does not have organized sewage collection: ranging from 25% in smaller (Class 4) towns to 75% of Class I cities. Only 1 in 5 households is linked to any drainage network

· Access to urban sanitation: Only 68% of urban households have access to toilets. Only 28% of urban population has access to sewerage

· Access to sanitation for the urban poor: Around 25% of urban population lives in slums, and 70% of slum-dwellers have no access to sanitation facilities. But not all poor are in slums and not all residents of slums are poor.

Source: Thakker (2008)




The current scenario makes the goal of providing access to adequate and sustainable sanitation facilities for the whole of urban India a daunting task. And it is the state – as opposed to civil society – that has the inescapable duty of providing adequate ‘civic services’ to its citizens. As the human rights perspective shows, the government is a ‘duty bearer’ and citizens are ‘rights holders’, and the government can be held accountable for failing to provide adequate services to its citizens. Yet, it is not as if the state has not been providing services in India, albeit in its own fashion.

The Elephant of Government Bureaucracy
Every town and city in India has a governance system, ranging from a Town Panchayat in the smallest cities to Municipalities for larger towns and small cities and City Corporations for the metropolises, collectively known as Urban Local Bodies (ULBs). Such ULBs constitute local governance, the third and last tier of the governance structure, where the other two tiers are national and state government. Since the 74th Constitutional Amendment of 1993, ULBs are responsible for a large range of municipal services, including water and sanitation. In the larger cities, special Boards have been constituted, such as the Chennai Metropolitan Water Supply and Sewerage Board (also called Chennai Metrowater), the Bangalore Water Supply and Sewerage Board (BWSSB), and the Delhi Jal Board. And this governance structure has been working constantly to improve the systems to dispose solid and liquid waste in India’s cities. Efforts at improving urban sanitation include setting up pay-and-use community toilets, commissioning sewage treatment plants and slowly expanding sewage networks, primarily to new residential colonies and residually to slums that are newly notified.
 Yet, the pace of change may be compared to the stately walk of an elephant – deliberate and unhurried. It may cover several miles at the end of the journey, but always at its own pace. There are several reasons for the slow pace and piecemeal efforts at urban improvement, which may be broadly divided into operational and policy issues. Some of these are detailed below. 

Operational issues

· Capacity and motivation: The human resources, technology and management systems required to provide improved levels of services are staggering, especially compared to the available resources in most ULBs. However, as recent work on Change Management in the Tamil Nadu Water Supply and Drainage (TWAD) Board has shown, capacity may not be as much of a constraint as motivation: the same staff can deliver a vastly improved service with the same resources but with effective motivation (see below).

· Fund flow: In a business-as-usual scenario, the flow of budgeted funds from state to ULBs are often delayed to the extent that operations in the new financial year (which runs from April to March) start only around July, i.e., after the first quarter of the financial year is over. Similarly, there is a rush to spend money and complete budgets by March, which does not make for sensible spending.
· Resistance to change: ULB staff  have become used to working in a particular manner and do not wish to increase their level of effort to embrace improved ways of working. This is especially true of senior staff who may be only a few years away from retirement

· Corruption: As in most of the developing world, India has its share of corruption – as indeed shown by various reports of Transparency International.
 
Policy issues

· Individuals versus systems: Urban reform targeted at specific issues such as sanitation has largely been driven by the efforts of individual bureaucrats, as policies and programmes have largely been inadequately conceptualized and funded to provide lasting solutions to the entire target population.
· Long-term versus short-term vision: Further, issues such as sanitation involve behavioural change, from open defecation to using toilets. And behavioural change typically takes time, with estimates ranging from a generation (around 30 years) to at least 5 years. And both bureaucrats and politicians have smaller time horizon, ranging from 2 to 5 years between postings, promotions or elections. Thus, there is little incentive for long-term planning with attention being focused instead on short-term action for ‘quick’ results for political mileage – either for the next election or for the next promotion.
· Political priorities: Even within the short-term, political priorities are divided between a range of competing interests such as better road networks, street lights, transportation, water supply, solid waste, wastewater, hygiene, slum clearance, industrial development, housing and office space development, pollution, security and food supplies. Political interest usually centres on issues that are either revenue- generating, vote-gathering or where there are possibilities for rent-seeking behaviour (corruption, simply put). Given that sanitation and waste disposal have little potential for any of these, it is difficult to raise the profile of this sector among these competing interests and elicit supportive policy change.
These factors make the journey from Point A (where we are) to Point B (where we want to be), uneven, non-linear and subject to sudden changes, although the trend over time may well be linear (Figure 1). Thus while there is ample scope to complain about the state of the economy today and that of sanitation in particular, it is undeniably true that huge strides have been made in the last 8-9 years, with largely government efforts resulting in an 80% increase in the number of people with access to adequate sanitation between 1990 and 2004. Unfortunately, this is still far from adequate, given the size of the problem and there does not seem to be a real alternative to a government-led solution to providing access to urban sanitation services to citizens. 

Government has certainly delivered. Public utilities operate in every single urban area of India, providing a range of urban services to urban inhabitants. Urban sanitation services include a range of options for sewage, ranging from sewer systems to stand-alone septic tanks, and solid waste management. While these have traditionally been the area of municipal corporations and other ‘urban local bodies’ or ULBs, government provision is not the only option. Privatization of a variety of urban sanitation services has increasingly used in the last decade by the government while NGOs have been allowed to pilot sanitation projects in various cities. The real problem is the time taken to make the shift – and the non-linear pattern of change, especially in ULB reform. 

It is not surprising, therefore, that the normal pace of ‘business-as-usual’ red-tape and corruption-filled government functioning in India has often been compared to the stately walk of an elephant – deliberate and unhurried. It may cover several miles at the end of the journey, but always at its own pace – despite the politically-motivated hype of new initiatives with every election and with new bureaucrats eager to make their mark. And yet, some of these visionary bureaucrats and politicians have succeeded in making the elephant run – through innovative policies and new initiatives.

Figure 1: Hypothetical description of developments in urban sanitation services in a township

Making the Elephant Run

There are internal and external drivers for improved performance by government-owned public utilities and parastatal  organizations. There are several examples from urban India of Water Supply Boards in the major metros initiating wide-ranging reforms, for instance, for water supply service improvement. Hand-held meters for instant billing, leak detection systems, consumer grievance redressal cells, benchmarking and ‘citizen report cards’ on municipal performance are a few instances reported from the metropolitan cities of Bangalore, Hyderabad, Chennai, Mumbai and Delhi.
 In the case of sanitation, change drivers can be classified structurally into four: (1) NGOs working in partnership with ULBs; (2) NGOs working on their own; (3) international agencies working with ULBs; and (4) the private sector working with ULBs.  
NGOs working with Urban Local Bodies

· SEWA, Ahmedabad, Gujarat: The Parivartan slum improvement programme is a partnership between the Ahmedabad Municipal Corporation, Self Employed Women’s Association (SEWA) and others, and that has provided basic infrastructure facilities and community development services for over 30,000 slum-dwellers in Ahmedabad city over the last four years using a cluster approach.  (http://www.sewabank.org/activities/parivartan.htm). Parivartan (meaning ‘change’ in Hindi) aims to transform the physical environment in which informal sector workers live, by providing a package of seven infrastructure services including paved roads, individual toilets, water and drainage connections and street lighting. The package is provided on an equitable cost sharing basis where community residents pay one-third of the total on-site capital cost of service provision
· SPARC and Shelter Associates, Pune and Mumbai, Maharashtra: NGOs SPARC in Mumbai and Pune, provided community toilets to urban slums at the invitation of the then Pune Municipal Commissioner, Ratnakar Gaikwad. The Society for the Promotion of Area Resource Centres (SPARC) is an Indian NGO that supports two people's movements - the National Slum Dwellers Federation (NSDF) and Mahila Milan (MM) – which organise hundreds of thousands of slum dwellers and pavement dwellers to address issues related to urban poverty, and collectively produce solutions for affordable housing and sanitation (http://www.sparcindia.org/). So far, the SPARC alliance of civil society organizations has constructed community toilet blocks for nearly 400,000 people in over 8 cities and trains community groups to build, manage and maintain these toilet blocks. Along with another NGO Baandhani, Shelter Associates has carried out several innovative sanitation projects over the last 12 years in the cities of Pune, Sangli and the Municipal Council of Khuldabad in Aurangabad District (http://www.shelter-associates.org).
NGOs and local communities
· Gramalaya in Tirchirapalli, Tamilnadu: The NGO Gramalaya has been working with funding from WaterAid, Water Partners International and Arghyam Trust to create and support urban community groups to build and maintain community toilets. Gramalaya built communal toilet blocks in the slums of Tiruchirapalli city and formed self help groups (SHGs), which then created sanitation and hygiene education (SHE) teams that are trained in hygiene education to take over and manage these community toilets (http://www.wateraid.org/international/what_we_do/how_we_work/urban_work/2072.asp). On a rotation basis, so every slum member gets a chance to manage the facility. A united effort of SHE teams in all the slums resulted in the formation of WAVE (Women Action for Village empowerment) (http://www.changemakers.net/node/6759). 
International agencies working with government
· DFID Urban Basic Services for the Poor Projects: The GBP 266 million Urban Services for the Poor programmes in the three states of West Bengal, Madhya Pradesh and Andhra Pradesh seek to help the poor have better access to basic services. More than 10 million slum dwellers have benefited through improved municipal government and services, with a major focus on extending clean water and sanitation (http://www.dfid.gov.uk/countries/asia/India-facts.asp). Out of 2 million urban poor people in Andhra Pradesh, about 900,000 people have received improved access to basic services like drinking water, drains, street lighting and solid waste management (http://www.dfid.gov.uk/news/files/success_stories/Asia/andhra_pradesh_full.asp). Sanitation, however, is not a major focus area in itself.
· World Bank, Tamil Nadu Urban Development Project: This is the third project in Tamil Nadu, aimed at improving the delivery of urban services through enhancing the quality of urban infrastructure and strengthening the institutional and financial framework. The six-year project from 2005 to 2011 focuses only marginally on sanitation.  It consists of two complementary components: (1) supporting management improvements and institutional changes to support the implementation and sustainability of urban policy reforms, organizational performance, and urban services delivery; and (2) developing sustainable urban investments such as water supply, waste water collection, solid waste management, storm water drains, roads and common facilities such as transportation networks, and sanitation facilities, based on demand driven investment plans developed by ULBs. (http://web.worldbank.org/external/projects/main?pagePK=64312881&piPK=64302848&theSitePK=40941&Projectid=P083780).
· World Bank, Karnataka Municipal Reform Project:   This project aims to improve the delivery of urban services in Karnataka through enhanced urban infrastructure and improved institutional and financial frameworks at ULB and State levels. While most of its components are general (including investment, capacity building, improving transparency and accountability and reforming financial management in ULBs, and financing the development and rehabilitation of Bangalore city roads) the project will also support the construction of sewerage systems and sanitation facilities at community and individual levels in eight ULBs around Bangalore city http://www.worldbank.org.in/external/projects/main?pagePK=64283627&piPK=73230&theSitePK=295584&menuPK=295615&Projectid=P079675). 
· AusAid in Bangalore: The AusAid supported 5-year Bangalore Water Supply and Environmental Sanitation Master Plan (BWSESMP) Project aimed to improve local capacity to deliver water supply, sewerage and environmental sanitation services to the 5 million residents of Bangalore city in 2000. With an emphasis on assisting urban poor and other vulnerable groups, the project involved a large component on community consultation, ensuring that the strategies, policies and plans generated reflected the needs and concerns of the local community (http://www.skmconsulting.com/Markets/aid/water/Bangalore_Water_Supply_Sanitation_Project.htm).
· Water and Sanitation Program – South Asia in India: Along with the Swedish International Development Agency (SIDA), the World Bank is supporting an Urban Sanitation Project with the Ministries of Urban Development and of Housing and Urban Poverty Alleviation and state governments to assist national, state and local governments to develop and adopt strategies and support the implementation of innovative approaches that improve the sanitary environment in urban areas. The project of the Water and Sanitation Program – South Asia will run from 2008 to 2011 and focus on clarifying issues related to policy, institutional structures and sector logic in order to develop sustainable sector transformation plans (http://www.wsp.org/UserFiles/file/wspsa_ind_fy09_project_sheet_58.pdf). 
Private sector working with ULBs

· Sulabh International, a private company that made its money setting up pay-and-use toilets all over urban India. Sulabh works currently in 1247 towns spread across 25 states and 4 union territories in India, and has set up about 1.1 million household toilets and 7500 community toilet blocks, and it is estimated that its facilities are being used by over 10 million people everyday (http://www.sulabhinternational.org/sm/thumbnail_portrait_sulabh.php). 
· Delhi Jal Board: The ULB responsible for water supply and sanitation in Delhi has allowed private sector operators to build operate and transfer public toilets – with advertising space on the external walls being the main money spinner. Starting in 1998, around 60 public toilet blocks have since been developed, but the performance since 2002 has been disappointing for a variety of reasons (WSP, 2007).
What is noteworthy about all these examples is that the government has not done these on its own, but has facilitated efforts by other players, whether NGOs, international agencies or the private sector. But, while NGOs or the private sector may have shown the way through innovative pilots or demonstrations, the real reason for the larger-scale success is that bureaucrats in partner government organizations have been convinced by the potential of the pilot project suggested and have actively facilitated its implementation. In other words, in all these cases, the government has ceded ‘space’ to NGOs and the private sector to provide services to citizens. 
All these initiatives have yielded results in their focus areas, at least for the duration of the project, while systemic changes wherever implemented will probably provide benefits beyond the lifetime of the project.  Thus, in each case, the large, inefficient, over-staffed, under-paid, under-funded, corrupt and slow-moving ULBs of India have been made to change tack and improve the quality of its service delivery. In other words, the elephant has been made to run, even if only for a short while. The problem lies in ensuring that these policy and implementation changes spread to the remaining towns and cities in the country. In other words, in order to get the country from A to B the elephant will not just have to run, but to fly!

Making the Elephant Fly
The critical question is of scaling up the good practices demonstrated by individual initiatives hinges on tackling the systemic problems that beset most ULBs and establishing policies and practices based on lessons learnt from pilot demonstrations. Such creative governance, however, will require not only changes in the way governments work, but also the way in which international agencies and NGOs work to bring about change.

Perhaps the first and critical realization here is that the government is the primary change agent, as they have the resources, the reach and the mandate. And yet, those involved in designing and implementing pilot projects often consider themselves to be the change agents, with a funding-provided mandate within their limited circle of influence. But to understand this more fully, some background is necessary.

The DPSU model 

The usual rationale for international agencies to implement pilot programmes in developing countries like India is to demonstrate new and more effective change strategies, to governments which cannot carry out such experiments within their huge public programmes. Once demonstrated on the ground, even on a small scale, the idea is to present the ‘findings’ to the government and persuade it to amend its large public programme appropriately in order to gain the benefits realized in the smaller pilot programme, but now on a country-wide scale. This Demonstration-Pilot-Scaling-Up (or DPSU) model of international agency involvement in developing countries – with its different variants - is sound on basic principle, but has a fatal flaw: all stop short of full implementation. In terms of Figure 2, they tend to stop at the Demonstration-Pilot stage and do not fully support the Scaling Up stage, and thus do not ‘close the loop’ with lessons learnt.

Figure 2: Great Expectations - the DPSU Model

Stopping short of scaling up

Most projects end with making presentations of the evaluation findings (‘key lessons learnt’ or ‘key policy recommendations’) to senior bureaucrats, hoping that somehow, almost magically, these recommendations will be scaled up through government policy to cover the entire country (or region or state). There is little effort made to understand the enormous effort required to put into effect a single policy change. While the DPSU model certainly works, not all the ideas that the donor-NGO combine seek to sell to bureaucrats through its pilot programmes are picked up, modified and implemented by bureaucrats (Figure 3). 

Figure 3: Possible bureaucratic reactions to ideas for scaling up

It is nevertheless true that not all pilots demonstrated ought to be scaled up, and indeed that some that have been scaled up should not have! All of this points to the fact that the DPSU model needs to be re-examined to ensure that the most effective lessons and practices are picked up and scaled up appropriately.

Scaling up examples from other sectors

To give an indication of the level of effort required to translate pilot experience into national policy, it is instructive to look at some examples from other sectors (Table 1). 

	Table 1. Examples of scaling up to national level in India

	Sector
	Basis for scaling up
	Scaled up national programme
	Critical success factors
	Policy Instrument

	Rural employment
	Employment Guarantee Scheme (EGS) in the state of Maharashtra (since 1974)
	National Rural Employment Guarantee Scheme (2005)
	Four-decades of successful performance across the state of  Maharashtra

Political and bureaucratic support from the central government
	Act of Parliament

	Rural sanitation
	Sant Gadge Baba Swachchata Abhiyan or Clean Village Campaign in Maharashtra (since 2001)
	Nirmal Gram Puraskar  or ‘Beautiful Village Prize’ (2003)
	Excellent response from villages across the state in Maharashtra

Political and bureaucratic support from the central government
	Government of India notification

	Rural water supply
	World Bank funded Swajal project (1996 – 2002) and the DANIDA-funded Tamil Nadu Rural Water Supply Project (1996 - 2004)
	Swajaldhara or ‘pure water stream’ (2002)
	Advocacy and publicity by supporting international organisations

Support from senior officials of the Rajiv Gandhi National Drinking Water Mission and 
political support from the central government

	Policy approved by Parliament

	Education
	World Bank funded District Primary Education Programmes (1994 - 2003) 
	Sarva Shiksha Abhiyan or ‘education for all’ (2004)
	Strong personal political support from then Prime Minister and the Secretary to the Government of India, Ministry of Education
	Government of India Notification


The level of bureaucratic effort involved in designing laws, policies and programmes, getting the necessary Parliament approvals and finally budgetary support is considerable (see Box 1 for a list of possible policy instruments). 
	National policy instruments
· National Policy: A resolution presented before and approved by national Parliament

· Act of Parliament: Discussed, voted upon and passed by Parliament 

· Regulations: Does not have to go through the Parliament and can be approved by the Governor or the President

· Rules: Prepared by the concerned department, introduced for a period (e.g., 30 days) and then deemed passed in Parliament unless modified

· Notifications/Circular/Resolutions: A letter prepared and issued by a senior bureaucrat, and usually published in the Gazette. They can be either statutory (i.e., backed by a law) or non-statutory (not backed by law)

· Government Orders: Primarily executive in nature, non-statutory and more for operational aspects

Further, the Cabinet may set up Parliamentary Committees, Joint Parliamentary Committees, Select Committees, Standing Committees and Groups of Ministers to explore contentious issues in proposed Policies and Acts.
Source: Personal communication, 8 November 2008, Sanjay Upadhyay, Enviro Legal Defence Firm, New Delhi, India


Bringing about changes in state government and ULB-level policies and programmes requires similar steps although the levels of effort may vary depending on the inclination of senior bureaucrats and politicians to support the initiative.  However, two issues that are relevant to improving governance overall are, firstly, that all this effort takes place after the pilot demonstration and, secondly, the bureaucrat is central to such changes. They are the real change agents, although the extent to which they succeed depends critically on the extent to which they are able to carry subordinate staff and their political masters along with them.
Achieving lift off
After the necessary policy is in place, the programme needs adequate response from the target community to achieve its intended goals. And several programmes that have been scaled up, including Swajaldhara, have not reached their goals for a variety of reasons. Instead of analyzing the many reasons for failure, it is perhaps more instructive to look at the factors responsible for the success of programmes that are deemed to be successful. Two factors are critical: (1) motivating those responsible for implementation and (2) unlocking the creativity of the community and each of these is briefly discussed below with an example: 

· Change Management in Tamil Nadu: Perhaps the best available example for successful motivation of government staff is the Change Management initiative of the Tamil Nadu Water and Drainage (TWAD) Board as part of the Tamil Nadu Rural Water Supply Project (2004 – 2007) (CMG-TWAD, 2005). A newly-appointed bureaucrat brought in Unicef-supported change management consultants to work with the rural water supply engineers of the TWAD Board. After analyzing the key factors underlying the rural water crisis, they began a series of 4-5 day workshops with groups of rural water supply engineers. Adopting the traditional Tamil village institution of a koodam (or sacred space), they challenged the engineers with two key questions: (1) ‘what does the public think about you – lazy, corrupt, inefficient, designing schemes that no one wants and without consulting the people?’ and (2) ‘what will you tell your grandchildren when they ask you why there is no water in the state even though you were a position to do something about it? Although they faced considerable challenges from engineers who accused them of being ‘World Bank stooges’ coming to take away their livelihoods and worse, they finally reached the consensus that something was wrong and change was necessary. After this major barrier (of ‘resistance to change’ was breached, the engineers charted out their own vision and came up with the Maraimalainagar Declaration which included, among others, pledges to conserve water for posterity, recharging and reviving local water bodies and rehabilitating before building anew. They were then asked to implement their ‘vision’, adopting 1 village per engineer, a total of 145 habitations in 28 districts of the state. An independent evaluation two years later showed significant change in the attitude and impact of the engineers in the target habitations (Pragmatix and ISD, 2007). A Change Management Group was established in Chennai by the engineers themselves, with regional centres, and it continues across rural areas in Tamil Nadu even after the departure of the bureaucrat from TWAD. This example has been presented at several fora, including the World Water Forum in Mexico, the UK Parliament, and at a national workshop organized by Unicef in New Delhi where several senior rural water supply bureaucrats and chief engineers from other states expressed interest in having a similar initiative in their own states.
 
· Clean Village Campaign in Maharashtra: The Clean Village Campaign (CVC) is not a programme or scheme and is, instead, a campaign to educate and motivate rural communities. It offers annual prizes for clean villages in the name of Rashtrasant Tukdojee Maharaj, who spread the message of sanitation through Gramgeeta (village songs) in all corners of Maharashtra in the early 19th century. Each year villages in different Gram Panchayats (GPs) are evaluated by a team of experts using a set of criteria, and awarded cash prizes. Villages interested in participating register and undertake to implement various specified work, using their own resources, to create an environmentally clean village. Annual awards have been made since its start in 2001, providing a rich source of innovations in different aspects relating to total village sanitation. A total of around Rs. 660 million of prize money leveraged the creation of about Rs. 2000 million worth of rural infrastructure annually, including around 100,000 household toilets. Winning villages may lose their award if they are unable to maintain the cleanliness levels that got them the award in the first place. Village communities have asked for help from kinfolk from the village who have migrated to cities and prospered (including bureaucrats), hired consultants, and mobilized children to walk around with whistles to prevent open defecation. They have innovated with technology (including the ‘Borbhan toilet’ for rocky areas), set up community bulk procurement for sanitary ware and set up initiatives like local tax waivers for depositing garbage at a pre-selected spot (Pragmatix and SSP, 2005). In short, the prize money acted as a huge incentive for villagers to take innovative approaches to reach the goal of environmental sanitation in their own villages.
Both are examples of initiatives within the constraints of existing government departments. The first broke down resistance to change and created the motivation for government staff to raise their commitment and working in a participatory manner, while the second unlocked the creativity of rural communities to manage their own environmental sanitation.
Conclusions
The state has an unequivocal and inescapable mandate to provide adequate access to WASH services and to ensure their effective use (to avoid pollution and public health issues). Donor-funded and NGO-implemented projects can only show possible solutions, but cannot, on their own, scale up to address the country-wide problem. This is the role of national, regional and state governments that have to provide civic services in general, and WASH services in particular, to the urban poor. The current state of governance and performance of Urban Local Bodies (ULBs), however, tends to undermine confidence in government’s ability play this role effectively. ULB performance needs to be significantly enhanced, if the problem is to be tackled effectively, at least to reach the MDGs and to mitigate the risk of slippage in service delivery. This is where donor-funded projects could play a potentially significant role - but currently they are not designed to play this role. The DPSU model that is frequently used is not structured and funded adequately to ensure that successful aspects of pilots are translated fully into policy and implemented effectively. Lessons for international agencies working in development countries, drawn from the experience in the water and sanitation sector as also from other sectors in India, may be summarized as follows:
· Screen potential of pilots for scaling up: Not all pilots are worth scaling up. A set of pre-agreed criteria needs to be put in place by the sponsoring organization, wither government or external agency, to evaluate performance and decide whether or not to propose scaling up. An example of the use of such criteria is in the on-going World Bank-supported Andhra Pradesh Drought Adaptation Initiative (AP DAI) where criteria to evaluate pilots include demonstrated technical, economic, institutional and social viability, convergence with relevant government programs, and potential small implementation risks.

· Enlist the active support of bureaucrats: Bureaucrats are best-placed to decide whether support for the scaling up has to be in the form of policies, acts, rules, regulations or notifications and whether special support institutions need to be created or whether the remit of existing institutions can be modified for the purpose. For example, the entire Joint Forest Management initiative in the country is supported by a state government executive order in different states in the country, whereas Participatory Irrigation Management is supported by special Acts passed by the State Legislative Assemblies, for instance in Maharashtra and Gujarat.
· Create vitally-needed political support: The setting up of the Water & Sanitation Management Organization (WASMO) in Gujarat in 2002 is a classic confluence of political support from the Chief Minister of the state and the motivation of carefully-selected bureaucrats who were not only given strong support by the Chief Minister, but also given special permission to hire up to 85% of staff of the government institution from the open market, to ensure implementation quality. And as the case of the Sarva Shiksha Abhiyan (SSA) of Government of India illustrated (Table 1), the combination of political support and bureaucratic capability can indeed make the elephant fly! 
· Address the huge mindset change that is needed: Motivation and capacity are key issues as the change management initiative of TWAD showed. The mindset change required may be as true for bankers (as shown by the SEWA example in endnote 10) and bureaucrats as for local community members.

· Spark public response: Unlocking the potential of local communities, as in the case of the Clean Village Campaign in Maharashtra, needs to be a key component of new approaches being designed and piloted. 

· Share information: Finally, there is a great need for information on past and present pilots, their success and failures, and reasons underlying their performance, to be documented and shared across stakeholders in different sectors. The UN Solution Exchange and the WES-Net India Technical Advisory Service are two initiatives in this direction in India, but more needs to be done on a systematic basis to ensure that lessons are truly learnt. 

Recommendations 
· Good pilots die because projects end prematurely, so design projects for policy uptake:  Donor-funded NGO-implemented DPSU-mode urban sanitation projects should not stop at making presentations to ‘policy makers’ and giving copies of the final report. Additional changes to facilitate policy uptake are the following: 
Develop a longer vision to actively support the government organization tasked with carrying out the changes by building capacity, facilitating information exchange and discussions etc. Projects in the DPSU mode will be better off if they devoted more resources and attention to the Scaling Up aspect of their projects. 
Devote more time and resources to a post-project scaling up phase, focusing on supporting bureaucrats to flesh out the lessons learnt from the pilots into full-fledged policy, may provide the extra push to pilots that would otherwise fall at the last hurdle and scale them up successfully. While a normal 5-year urban sanitation project would begin its ‘exit strategy’ typically in the last year, plan at least 2 years of post-implementation support with an increased fund allocation. Fewer but longer-lasting projects could help convert more project lessons into scaled-up policy. 
Plan pilots ‘at scale’ since large size inspires confidence in upscaling, particularly among bureaucrats and politicians. Working within government organizations and inducting bureaucrats within the pilot project structure also helps subsequent policy uptake. 
Allocate more funds for capacity transfer: The new knowledge and skills gained through the DPSU project should be effectively transferred to ULB staff through explicit and well-funded ‘capacity transfer’ activities, which should also include more general capacity enhancement (e.g., through regular discussions and seminars, knowledge management websites and exposure visits). This may require significant upgrading of capacity building budget allocations of these projects. 
Plan continuous orientation of transferable government staff: Since government bureaucrats are liable to be transferred regularly, the NGO-donor must be prepared to (a) sensitize the local politician(s) and (b) regularly orientate newly transferred bureaucrats – in addition to their mandatory task of working with the communities. Forming learning alliances is a good way of sharing information among stakeholders and gathering support for scaling up (Smits, Moriarty and Sijbesma, 2007)
· Bureaucrats take orders from politicians, so work on politicians: Senior staff of projects and of international agencies typically focuses on the senior bureaucrats at either national or state or regional levels, and not the politicians. Since urban governance is typically multi-layered this should look not just at Ministers, but political heads of local government institutions and of urban local bodies. These elected representatives are the political masters of the civil servants and that the latter cannot go against the wishes of the former. Making politicians aware of the issues underlying the policy recommendations needs to be part of the dissemination strategy of the pilot project. In fact, there could be an entire project geared to presenting politicians and bureaucrats with facts from the ground – which will not only improve their awareness of these issues, but also help them learn from past mistakes. The basic aim should be to raise the profile of urban sanitation in the minds of decision-makers at all levels. Specific measures can include the following: 

Get to know politicians, understand their concerns:  Listening and appreciating to the concerns and motivations of politicians – and their speech writers and political aides – will not only help orient projects better but also help create favourable conditions for their subsequent scaling up. Keeping track of political changes and briefing new politicians is also a key activity.

Provide them with digestible information: Face-to-face meetings with a presentation, backed up by short briefing notes with key findings and statistics work better than giving full reports. Giving politicians with first-hand experiences of project benefits and beneficiaries through exposure visits, however, is probably the best option. All these should aim at marketing the benefits of investing in urban sanitation for the poor.

Work on opposition party members as well: Limiting political attention to ruling party politicians can create schisms with opposition party members and it may therefore be best to involve them as well.

· Find the champions first, and then design the project with them: The key focus of many projects is to convert sitting bureaucrats through presentations, exposure visits, films, glossy publications of inspirational case studies and impact evaluation findings. And there is always the risk of running up against a career bureaucrat who is not interested in pioneering change. Instead, it may be worthwhile trying to find the committed and visionary bureaucrats that are looking for opportunities to bring about change, and build projects around them. Using newspaper, TV or web-based competitions for bureaucrats & lay folk may be good supplementary search mechanisms for interested bureaucrats. And, as shown in the case of WASMO in Gujarat, committed politicians will give high-performance bureaucrats the space, time (in terms of length of posting) and resources (junior officers from elsewhere in the system) to achieve breakthroughs in service delivery. Even if bureaucrats and politicians change before the end of the project, sensitizing them about the project should ensure continuing support. A major emphasis of international agency supported projects should be to bring in international experience in general and in sanitation service delivery in particular as today both bureaucrats and politicians are looking to learn and implement from successes elsewhere (e.g., radio taxis, smart toll tags, hand held meters for instant water bills). Other approaches to 
· Awareness is vital to behaviour change, so build learning alliances to exchange information & build capacity: Set up learning alliances at all levels to facilitate information exchange, experience sharing and discussions among and across stakeholders. Structured, searchable, websites to capture and share experiences are especially useful since people like ‘finding’ things on websites rather than using someone else’s ideas! These are also useful to provide institutional memory and a permanent and useable record of lessons learnt, positive and negative, to identify research and policy gaps, and to design capacity building curricula and programmes. From the point of view of governments, especially, there is a need for a mechanism to review grassroots-level information periodically, sift out and further pilot successful cases and use these as a building block for future policy. 
All this and more (e.g., building the capacity of civil society organizations, supporting networks for lobbying and advocacy, etc.) is needed to to raise the political priority of urban sanitation among bureaucrats and politicians, and to unlock the creativity of all stakeholders. And thus to give wings to the elephant. 
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� The township of Jamshedpur houses the Tata Iron and Steel Company, and is comprised almost entirely of Tata workers. The Jamshedpur Utilities and Services Company Limited (JUSCO), a wholly owned subsidiary of Tata Steel, was set up in 2003 to improve the quality of civic services and make it a model town with world class facilities. See WSP (2006a) for a discussion of its performance.


� A new national urban sanitation policy was announced by the Ministry of Urban Development, Government of India during SACOSAN in New Delhi in November 2008.


� Domestic sewage is the main culprit of the pollution of rivers such as the Ganga, although industrial effluents are the favourite culprit of the media and the government. See, for instance, Murty and Markandya (eds.), 2000.


� A slum is formally recognized by the government as an urban settlement only once it is ‘notified’ and appears in government records. Once notified, the slum residents have to be provided with basic amenities such as water, sanitation, electricity, roads, street lights, etc. Since such amenity provision costs money and since most government civic bodies are strapped for cash, these civic bodies delay notification for as long as (politically) possible. Thus every town in India has a sizeable number of ‘un-notified’ slums. 


� India slipped from 72 out of 180 countries to 85 in terms of the Corruption Perception Index prepared by Transparency International (http://www.expressindia.com/latest-news/India-slips-in-corruption-index-Transparency-International/364956/). 


� See the series of Field Notes on Performance Improvement Planning by the Water and Sanitation Program – South Asia in 2007-08.


� The national Swajaldhara programme was launched on 25 December 2002, the birthday of the then Prime Minister Shri. Atal Behari Vajpayee (see James, 2004).


� A related example is from SEWA in Gujarat which brought recalcitrant bankers to spend a day and a night in an urban slum and interact with the slum women, to prove that they were bankable and that they should be allowed to open bank accounts with modified procedures. Such an ‘immersion’ approach was also used in the early 1990s by a World Bank water supply programme in Karnataka state, and termed the ‘Village Immersion Program’ or VIP.


� World Bank Mission Aide Memoire, Drought Adaptation Initiative in Andhra Pradesh, January 28 – February 2, 2008.
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