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onn the Practice and Performance
off Service Delivery

by y
Nelsonn Obirih-Opareh

Preface e
Inn May 2001, Ghana Television (GTV), in its late news, showed a 5-minute caption
onn sanitation in certain parts of Accra. The part that struck many spectators, includingg me, was on an area called "Sodom and Gomorrah". I was upset not only by the
extentt of filth and unsanitary conditions, but also by its name. The Biblical "Sodom
andd Gomorrah" is synonymous with social vices such as prostitution and promiscuityy to the extent that God ordered its destruction.1 Besides such negative activities
thatt according to the GTV programme, also apply to this slum in Accra, there
seemss to have been a lack of laws, at least with regards to sanitation and basic hygienee in this residential area. The unsanitary conditions were, even on television,
justt frightening to watch. Viewers were so horrified at the terrible conditions in the
centree of Accra that there was a public outcry for immediate demolition of "Sodom
andd Gomorrah" to save the people from a possible public health disaster. Innocent
childrenn were particularly at risk, sitting and playing on the ground and eating near
uncollectedd waste dumps and scattered human faeces. Moreover, as in the biblical
case,, where God heard the outcry against Sodom and Gomorrah and ordered its
totall destruction2, the government also called for the demolition of "Sodom and
Gomorrah"" after reviewing the programme.
Butt where is "Sodom and Gomorrah" and why did it cause so much commotion? To
answerr these questions, I visited the area. "Sodom and Gomorrah" is a new slum
nearr the Agbobloshie-Kokonba Yam Market, in the centre of Accra, which sprang
upp following the construction of the market in the early 1990s. It is a make-shift
squatters'' area of mat walls, cardboard and wooden structures, roofed with all kinds
off materials, including polythene bags. It is perhaps the filthiest place in Accra.
Theree is no waste collection in the area by any organisation, agency or individual,
resultingg in waste dumps and litter everywhere. There are no toilet facilities in the
wholee area. Although the adults may use public toilets in other parts of the city, the
childrenn who stay behind at home simply have to defecate outside. Such free-for all
defecationn means human faeces are a common sight. There is no drainage system
andd the few natural drains are blocked by all manner of waste including plastics and
polythenee bags through indiscriminate dumping. The stagnant waste water, which is
greenishh black in colour, offers a fertile breeding ground for mosquitoes and other
diseasee carriers. It helps to sustain the high incidence of malaria and other diseases
Seee the Holy Bible book of Genesis Chapter 18:20, Chapter 19 versus 23-25, and 27-29.
Genesiss Chapter 18, versus 20.
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inn the area and beyond. The place is waterlogged, so the ground is almost always
wet.. Children sit and play on the ground and also eat near waste dumps, which are
inn close proximity to the houses. There is congestion and overcrowding in this small
area.. These factors simply aggravate the situation as regards waste and sanitation.
Thee waste dumps, which are at various levels of decay, attract flies and create a terriblerible stench which is a combination of the stench of human faeces and the stagnant
wastewater,, producing a repulsive strong odour similar to rotten eggs. The extent of
wantonn disregard for simple hygiene in the area makes it a potential powder keg for
thee outbreak of an epidemic that would affect the whole city.
Whatt has forced people to come to Accra to live in such horrifying conditions,
whichh they would certainly not have in their rural community? Why has the local
authorityy allowed 'squatter settlements' in the city's centre to this day? Is this area
thee only one in the capital or just the tip of the iceberg? How do such behaviour
andd activities affect the urban environment? And what efforts are currently being
putt in place to rectify the situation? "Sodom and Gomorrah" epitomises the consequences,, which neglect of simple basic rules for waste management and sanitation,
ass well as non-enforcement of physical planning and land-use regulations can bring
too a community: haphazard development, environmental degradation and potential
threatt to public health and productivity. The paradox is that people are still coming
intoo the cities in droves because they believe it offers them a better life. In many
areass in Accra, the design of buildings, places and space is often at odds with the
needsneeds of urban society.
Knowingg "Sodom and Gomorrah" encouraged me to undertake this study on solid
wastee collection in Accra. This would not have been possible without the support
off many persons and institutions. I am grateful first and foremost to the Netherlandss government, which funded this study through the Netherlands Israel Developmentt Research Programme (NIRP) and the University of Amsterdam (AGIDS). I
amm particularly grateful to my promoters and supervisors, namely Professor de
Bruijne,, Professor van der Geest, and Dr Johan Post, all of the University of Amsterdam,, the Netherlands. I am also grateful to Professor Eran Razin of the Hebrew
University,, Israel, who was the coordinator of the NIRP- Ghana Project, Dr M.A.
Odei,, the former Director General of the Council for Scientific and Industrial Researchh (CSIR) and Dr J. O. Gogo, the Director of the Science and Technology Policyy Research Institute (STEPRI) of the CSIR.
II am very grateful to all the staff of AGIDS who in diverse ways made it possible for
mee to carry out this study. I would especially like to thank Carina Mulié, until recentlyy the indefatigable managing director of AGIDS, who helped me in so many
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wayss that I have insufficient space to detail them all here. Special thanks are also
indebtedd to Dr Mirjam Ros of AGIDS for editing this work and making it more readable.. I would also like to thank the people at the Secretariat for their enabling and
supportingg role during my stay in the Netherlands.
II am most grateful to all those who responded to my questionnaires for their cooperationn and patience in providing answers to the questions, as well as expressing
theirr candid opinions on the issues raised during the interview schedules. Last but
nott the least, I am grateful to my wife Beatrice and all my children who sacrificed
thee comfort of having me in their midst and enduring long periods of absence to
enablee me to do the studies.
Thiss study, the impact of decentralisation and privatisation on solid waste collectionn in Accra, Ghana, is a component of a wider research project entitled "Effect of
decentralisationn and organisational reforms on social and environmental managementt in Accra metropolitan area and surrounding towns and villages". The project
wass an international collaborative research effort between the Netherlands Israel
Developmentt Research Programme (N1RP), the Hebrew University of Jerusalem
(Israel),, the University of Amsterdam (the Netherlands), and the Council for Scientificc and Industrial Research (CSIR, Ghana).
Focusingg on solid waste management, this study examines some of the major contributingg factors that undermine sustainable development in the Accra metropolis
andd the current efforts aimed at improving the quality of the urban environment. I
hopee this study will be useful to researchers, planners and policymakers. Though it
offerss some policy recommendations, it is more diagnostic than prescriptive. Decentralisationn and privatisation bring institutional change and create new institutionss and institutional arrangements for development, management and governance.. The agent of change is, however, the individual actor or entrepreneur respondingg to incentives embodied in the institutional framework (North, 1996: 83).
Anyy change depends on his or her response to the changing environment.
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Introduction

Sincee the 1990s, attention for solid waste management has been increasing in internationall circles, academic literature and policy practice. In Ghana, there has
beenn an upsurge in concern for the urban environment in recent years, in particular
withh regard to the management of municipal waste. This arises from the inability of
locall authorities to cope with the escalating volume of waste production, particularlyy in the country's urban areas. The Accra metropolitan area, like many areas in
Ghana,, is saddled with enormous waste management problems. Heaps of uncollectedd refuse and indiscriminate dumping of household waste into open spaces,
drainss and water bodies are a common sight at many locations in the metropolis.
Thesee are frequently in close proximity to houses, schools and, above all, market
places.. The AMA estimated that, on the average, each resident in Accra produces
aboutt 0.51 kg of solid waste each day (AMA, 1993; Ghana Vision, 2020, 1996).
Withh a population of over 1.65 million people (GSS, 2000) and an unofficial figure
off about 3 million inhabitants3, - plus a floating population of about half a million
-- Accra produces between 840 and 1530 tonnes of solid waste daily.4 To manage
suchh large volumes of waste requires effective collaboration and coordination of all
stakeholders. .
Inn Europe and other high-income countries, waste bins or underground waste containerss are provided at vantage points such as bus stops, train and metro stations, as
welll as along the streets. These bins, which are emptied periodically by the waste
servicee providers, help to reduce littering to the barest minimum. The absence of
suchh facilities in most parts of Accra contributes immensely to littering the environment.. Besides, the few bins available are not emptied regularly, thereby creating
aa filthy and stench-filled environment. Weak institutional structures, inadequate
fundingg and poor sanitary habits are the key factors identified as responsible for the
acutee waste management problems in the metropolis. Poor urban planning and the

Inn 1999, during the City and Country Waste Limited's (CCW) inauguration into solid waste managementt and the centenary celebration of AMA (1898-1998) by the then Minister of Local Governmentt and the Accra Metropolitan Chief Executive respectively, the population of Accra was
putt at 3.0 million, excluding a floating pollution of between a quarter and half a million a day.
Thee World Resources Institute (WR1, 2000: 278) puts the per capita waste generation in Accra at
0.411 kg. The wide discrepancy and disparity between the official and unofficial population figures
andd waste generation seriously affect comprehensive planning (including logistics) for waste
management. .
11
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non-enforcementt of physical planning regulation5 compound these, thereby making
refusee collection difficult and expensive. Akuffo (2001) argued that more than half
off all waste management problems in Accra could be solved through planning controls.. The fact that a new residential and/or industrial development could generate
wastee and create filth should be one of the important considerations for the grantingg of planning permission. In Ghana, despite the fact that planning permission
proceduress are in place, they are not rigorously enforced. As a result, development
proceedss rather haphazardly, unsanitary conditions predominate and their solution
iss a protracted process.
Expressingg concern about the lack of discipline, lawlessness and ignorance that
appearr to be creeping into the Ghanaian society, President Kuffour6 (2001) said
thesee developments have made the society lose the capacity to do things that underpinn social advancement and civilisation. He said it would be simplistic of Ghanaianss to live with the impression that the lack of money is responsible for the seriouss environmental degradation in the country. "...We do not need money to keep
ourr surroundings clean or to stop putting plastic bags and other debris into our environment,, which then clog the gutters and make it impossible for water to drain.
Showingg some level of responsibility could minimise the environmental degradationn and its attendant public health problems, and catastrophes such negative practicess bring" (Kuffour, 2001). But what accounts for a radically differential performancee of various cities and urban settings? Is it indeed a question of funding?
Doess the answer lie with institutions (see North, 1996)7 i.e. with the weakness of
institutionss governing people's behaviour, or in the lack of collaboration between
thee government and citizens (social capital8 (Collier, 1998; Feldman and Assaf,
1999;; Grooteart, 1998; Knach, 1999; Pargal et al, 1999)) or cultural norms and
values?? Or is it a combination of these? This study set itself the task, at least partially,, of answering this question.

Physicall planning operates under a series of regulations, which are broadly referred to as Town
andd Country Planning Regulations.
Johnn Agyekum Kuffour succeeded Rawlings as the constitutionally elected president of Ghana on
77 January 2001.
Douglasss C. North (1996: 7) wrote: "The answer hinges on differences between institutions and
organisationss and the interaction between them that shapes the direction of institutional change.
Institutions,, together with the standard constraints of economic theory, determine the opportunitiess in a society."
Seee www.worldbank.org/poverty/scapital/wkrpp: working papers on social capital.
22

Introduction Introduction

1.11

The problem of solid waste collection in the context of decentralisation
andd privatisation

Thiss study illustrates a micro impact of macro policies. At present, decentralisation
andd privatisation are considered to be major agents of institutional change, which influencee the patterns of development. Hence, these policies have become topics of
growingg interest in both the developed and developing countries. Two main reasons
accountt for this. The first deals with the need for the strengthening and capacity buildingg of local government, which had been the weaker link in governmental relationship.. The second refers to public sector failure to deliver services or run enterprises
efficientlyy and effectively due to its fiscal indiscipline and the financial squeeze. It
alsoo stemsfromthe belief that the private sector iss the engine of growth.
Thee new intellectual paradigms in development call for a slim public sector and a
pushh for more market-led policies (Martins, 1993; Rondinelli, 1987, 1993, 1997,
1999,, 2000; World Bank, 2000). Privatisation of the provision of public services,
whichh is a world-wide drive towards the rolling back of the frontiers of the state,
hass also become part of Ghana's comprehensive public sector reforms. Ghana's
decentralisationn policy defines the district assemblies as operational units where key
strategiess for development can be harnessed (PNDCL 207, MLG and RD, 1994,
1996,, 2000). The whole concept of decentralisation at the local level is said to bring
democracyy and decision-making authority to the doorsteps of the people. Privatisationn is seen as a means of mobilising non-public sector resources in partnership
withh other development agents to provide services. However, there is a growing concernn that policies of decentralisation and privatisation have also resulted in a number
off negative effects, such as a fragmentation of services, a weakening of local authorityy as regards the management of public services delivery, the shirking of public responsibility,, inequity in die allocation of resources, political manipulation favouring
thee interests of particular power holders, a lack of transparency in the divestiture of
state-ownedd enterprises and the awarding of contracts, and a weakening of local privatee service providers. This study was also prompted by overriding concerns of the
preliminaryy impressions of the impact that these reform policies have on service
deliveryy and how they contribute to urban sustainable development.
Thee study evaluates the new governance situation resulting from decentralisation
andd privatisation reforms on the practice and performance of service delivery in
solidd waste collection in the Accra metropolitan area. The study comprises two
parts.. The first part examines the roots, attributes and outcomes of local governmentt reforms in Ghana - and Accra in particular - with an emphasis on the latest
(1988)) decentralisation reform and the district assembly concept. This part aims to
reveall the historical roots of the decentralisation reform implemented since 1988,
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too distinguish the levels of political and functional decentralisation that were
achievedd in practice, and to identify the differential impacts of reform on local financee which influence local authorities' capabilities to provide services and development.. It provides a background to the core of this study. The second part deals
withh the impact of the reforms on solid waste collection in Accra. It examines
changess in the structure and organisation of solid waste management in the Accra
metropolitann area since the 1970s, with emphasis on the implications of the 1992
decentralisationn of activities of the Waste Management Department (WMD) for the
sub-metropolitann assemblies and 1997 privatisation of solid waste collection on
urbann management strategies. It also identifies the political, ideological and economicc roots of the reforms, and the attempts to distinguish the effects on metropolitann solid waste management.
Thee time scale adopted for this study is twenty years, i.e. the period since the early
1980s.. However, references are made to a longer historical perspective, without
whichh it is difficult to understand the main roots and forces that have shaped the
landscapee of Ghana's institutional arrangements for local governance and urban sustainablee development, particularly solid waste management in the Accra metropolis.
1.22

Problem statement, objectives and research questions

Despitee political reforms, the sanitation situation in most part of Accra remains far
fromfrom solved. The aim of the study is to investigate the functioning of institutional
arrangementss in solid waste collection. Sub-objectives are:
1.. To improve our understanding of the vicissitudes of decentralisation and privatisationn reforms in an African urban setting9 and their bearing on the nature and
performancee of solid waste collection.
2.. To improve our understanding of the various public and private institutional
arrangements,, which arise in response to new forms of governance.
3.. To provide recommendations to improve overall performance of institutional
schemess for solid waste collection, using the capacities of various actors in a
moree efficient way.
InIn order to realise these objectives, we addressed five research questions:
1.. What is the magnitude and what are the major causes of solid waste collection
problemss in the Accra metropolitan area?

Thoughh Accra is used as the case study, references are made to other African cities such as Tema,
Kumasi,, Tamale, which are all in Ghana, Abidjan (Ivory Coast), Cotonou (Benin) and Nairobi
(Kenya),, to compare and contrast urban settings in these areas.
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2.2.

What is the scope and what are the characteristics of the various public and
privatee institutional arrangements for solid waste collection?
3.. How do stakeholders perceive or respond to the arrangements in solid waste
collectionn in terms of accompanying and conflicting interests at the various
levelss of organisation?
4.. What is the impact of decentralisation and privatisation policies in Ghana on
thee nature and performance of various institutional arrangements for solid
wastee collection in the Accra metropolitan area?
5.. How do the various institutional arrangements in solid waste collection contributee to urban sustainable development?
1.33

Relevance of the study

InIn Ghana, most studies and policies concerning urban environmental management
(Bennenn et al, 1993; Konadu-Agyemang, 1999; MacGranaham et al, 2001) have
beenn somewhat one-sided, siding with the views of only one of the actors involved
ratherr than all major stakeholders. They have also fallen short by not indicating
howw recent policy reforms have affected the solid waste collection landscape.
Dianee Dawson (1995: 10) argued that, in order to understand why individuals and
firmss make particular choices and how they could be persuaded to act differently,
wee have to study them not in isolation but in conjunction. Such a study is necessary
too indicate the critical roles of stakeholders at various levels and the institutional
responsess to the failure of the authorities in solid waste management, as well as the
inabilityy of the private sector to fill the vacuum created by the receding public sector.. Though cities have a great many needs in the area of basic infrastructure and
services,, solid waste collection is a pressing problem with solutions being increasinglyy demanded by urban residents (Altaf and Deshazo, 1996). Waste management
iss one major area in urban management which has a major impact on urban livelihoodd and people's health and yet has not been given the attention it deserves in
manyy Ghanaian cities. The consequences have been disastrous. The rise of malaria
-- responsible for the annual loss of about US $1.7 billion or 1% of Gross Domestic
Productt (GDP) in Africa - is a striking example.
Variouss health statistics in Ghana on the effects of malaria on the country's resourcess attest to disturbing developments. Amofah, Knott and Amexo (2001) noted
thatt malaria is Ghana's major health problem, the country's number one source of
death,, currently killing about 25% of children aged under five, accounting for over
40%% of all outpatients in health centres across the country and contributing more to
thee health care burden at home, in the business community and on the health servicess than any other disease. An important source of this problem is poor waste
managementt practices and unsanitary habits. Indiscriminate dumping of waste into
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gutterss and streams blocks the drains and provides fertile conditions in which mosquitoess can easily breed. The primary concern of any local government should be
thee health of the citizens. Besides, the potential of Accra as a huge foreign investmentt and tourist centre has not been realised because of poor appreciation of forces
thatt influence development. Not only does poor sanitation affect the health and
socio-economicc status of the people, it is also a disincentive to potential investors.
Thee significance of this study for theory and practice can be summarised as follows: :
Inn Accra, as in many other African cities, studies on solid waste collection
fromfrom different angles/perceptions of all the stakeholders involved are still missing.. Until now, studies have been undertaken too much from a purely public
managementt or top-down perception.
Thee study tries to analyse the problem of solid waste collection from the perspectivee of overall changes in the governance of Accra, notably the combined
impactt of recent decentralisation and privatisation policies.
Thee study assesses the performance of various modes of solid waste collection
fromm a (limited) sustainable development perspective rather than from the conventionall perspective of service efficiency and effectiveness that is so customaryy in the privatisation literature.
Thee study analyses the implication of poor solid waste collection for the quality
off life in the different areas studied.
Thee study hopes to contribute to the existing theories on decentralisation and privatisationn within the broader development debate (neo-liberalism); on urban management,, environment, public private partnerships and their linkage to decentralisationn and privatisation; and on solid waste management. It will show that the failure
off decentralisation in the delivery of public service in solid waste collection has
promptedd privatisation. Hopefully, the recommendations in this study will contributee to developing a more sustainable waste management policy in Ghana, and Accraa in particular.
1.44

Structure of the study

Forr practical reasons, the actual fieldwork was split into two parts, i.e. the organisationn and performance of solid waste collection and the policy impacts on solid
wastee collection. The first part describes and analyses the perceptions and practices
concerningg solid waste and its collection among members of the community, local
governmentt representatives and service providers. The second part builds on the
firstfirst and deals with the overall research question of what is the impact of decentralisationn and privatisation on solid waste collection. Besides the literature search
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andd review of official documents, the study encompassed three phases: (i) an exploratoryy phase with semi-structured interviews; (ii) an evaluative phase with structuredd questionnaires and loosely structured interviews with major actors, and (iii) a
feedbackk phase with semi-structured interviews with key informants. These three
phasess can be observed in both parts of the study.
Thee empirical analysis will be presented in two ways. First of all, the results of enquiriess among the stakeholders involved will be presented. This analysis is linked
too the debate on urban environmental governance and partnerships in the sense that
itt tries to disclose facts and viewpoints from the actors concerned with respect to
thee functioning and performance of distinguished institutional arrangements. Next,
itt will present an assessment of the performance of these various modes of solid
wastee collection in terms of contributions to urban sustainable development using a
frameworkframework developed by Baud and Johan (2001).
1.4.11.4.1 Methodology10
Wee used direct surveying to generate the required quantitative and qualitative data
forr this study. This was done for several reasons. Most importantly, no sufficiently
detailedd data existed at the level of households and firms. More specifically, there
weree no data sets on stakeholders' appreciation of indicators such as frequency,
costt and cleanliness of collection, preparedness to pay, the affordability and performancee of service providers. Moreover, there was no data indicating whether and
whenn consumers are prepared to pay for better waste collection services, required
forr assessing the performance of the institutional arrangements. Nor was qualitative
dataa available on the views of consumers and other stakeholders. This kind of informationn is an important input in the design of an efficient and effective waste
collectionn system. Furthermore, even where data was available, it was not of a
relevantt quality, being largely based on small samples. A direct survey was thereforee deemed the most appropriate method.
Consequently,, the study is mainly based on primary data. This data was collected
throughh the administration of a structured questionnaire, from a sample of 400
householdss in eight research localities in Accra, Ghana. In the household survey,
thee head of the household or any adult person was referred to as the respondent to
ourr questionnaire. Data was also obtained on service providers and policymakers
mainlyy by qualitative methods since the structured questionnaire largely failed in
thesee aspects (see below). The survey started in July 1999 and stretched to the end
Forr a further look or detailed description of the methodology the reader is referred to ObirihOparehh (2000).
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off 2000. In addition to this data, the study also used information obtained either
throughh interviews with senior officials of or secondary data from AMA, the Ministryy of Local Government, the Ministry of Environment Science and Technology,
thee Office of the Administrator of District Assembly Common Fund (DACF), the
Ministryy of Finance, and Ghana Statistical Services (GSS).
1.4.21.4.2 Structure of the research phases
Ass already stated, the study was carried out in three phases. In the exploratory
phase,, we relied mainly on qualitative techniques to collect the data required. After
assessingg the organisational framework of solid waste collection and the most
prominentt problems connected with it, we proceeded to develop the survey questionss for the evaluative phase. The evaluative phase (survey) consisted of two main
parts.. The first part used a structured questionnaire to collect data from a sample of
consumerss and service providers. Research assistants completed the questionnaires
underr my supervision.
Att city level, we took inventories of the prevailing institutional arrangements in
solidd waste collection that could be found throughout Accra's residential areas. We
foundd eight such institutional arrangements, namely: (i) a central communal containerr provided and run by AMA; (ii) central communal containers provided and
runn by private contractors; (iii) central communal containers provided by AMA but
runn by private contractors; (iv) central communal containers provided by AMA but
runn by a community-based organisation; (v) house-to-house system collection by
AMAA using high technology; (vi) house-to-house collection by private contractors
usingg high technology {e.g. compaction truck); (vii) house-to house collection usingg low technology (e.g. open trucks); (viii) house-to-house by private contractor
usingg low technology; mixture of house-to-house and central communal containers
wherebyy waste pickers collect waste from some houses and dump it into central
communall containers provided by the AMA.11 Subsequently, we selected eight appropriatee research localities, each exemplifying a specific institutional arrangement.. We went on to pre-test the questionnaire, selecting one locality for each institutionall arrangement. The questionnaire for the consumer survey sought both
quantitativee and qualitative data. The questions dealt with issues such as mode of
storage,, disposal and collection, payment of service, frequency of collection, cost
off collection, cleanliness of service, collection methods, preferences, preparedness
too pay, affordability, cross-subsidisation, and the opinion about the performance of
servicee providers. We used random sampling for the household consumer survey
Moree information on the eight institutional arrangements for solid waste collection can be found
inn Chapter 6.
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becausee the houses were not numbered properly, if at all. We continued until we
hadd data from 50 households for each of the eight selected localities (i.e. 400
householdss interviewed). In the consumer survey, the unit of analysis was the
household.. In addition, we observed area characteristics such as socio-economic
status,, income levels and cleanliness.
Wee also carried out a quantitative and qualitative survey among twelve service
providers.. The questionnaire sought their opinion on key issues such as (i) mode of
collection;; (ii) the technology used for collection and disposal, (iii) payment of service;; (iv) suitability of collection vehicles and equipment to the area; and (v) the
economicc viability of their business. Special attention was paid to the economic
viabilityy of waste collection. Data on ideas, attitudes and experiences of service
providerss with regard to solid waste collection was also collected. In the service
providerr survey, the unit of analysis was thee firm/service provider, whilst the units
off observation were facilities for solid waste collection, frequency of collection,
andd cleanliness of area. The use of a structured questionnaire largely failed (see
Sectionn 1.4.4). Consequently, we gathered qualitative data through open interviews.. However, this strategy for data collection alone was not entirely adequate
withh regard to providing the sort of answers we needed for our study. This makes
thee quality of the data somehow weak
Wee used various observation techniques to gather additional data during the fieldwork.. At household level, we observed the socio-economic status of the individual
households,, socio-economic status of households and the area, the areas' characteristicss (type of houses, road accessibility, etc.), cleanliness of service, littering,
cleanlinesss of the streets, and (where applicable) commercial exploitation of the
areaa and its impacts. At the level of service provider, we observed type and physicall condition of vehicle, office accommodation, use of protective clothing, etc. At
policymakingg level, we observed whether the local authority and related agencies
monitorr activities of service providers and consumers.
Thiss additional method of investigation provided insights into ideas, practices and
policiess regarding solid waste collection at three levels of social organisation: the
household,, service provider and local government authority. The ideas and practicess of stakeholders at these three levels of organisation were compared and contrastedd in order to arrive at a more profound understanding of the dynamics and
conflictingg interests in solid waste collection in Accra.
Thee second part of the evaluative phase focused on policymakers. We confined the
dataa collection on policymakers mainly to the Accra metropolitan area because
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solidd waste management is basically a local issue. Data was collected on the role of
AMA'ss Waste Management Department (WMD) in solid waste collection since
1988.. The interviews dealt with issues such as appreciation of the costs of service
provisionn to the local authority under the existing collection arrangements, costs
andd benefits of the existing house-to-house institutional arrangements to AMA/
WMD,, economic viability and environmental impact of existing institutional arrangements,, personal interests of members of the WMD in the various arrangementss and how these affect waste collection policies. We also paid attention to
policymakers'' assessments of consumers' and providers' views on these arrangements.. A semi-structured questionnaire, interviews, observation techniques and a
studyy of documents were used to gather the data. In addition, but to a lesser extent,
wee also collected data from the Ministry of Local Government, the Greater Accra
Regionall Administration and the Office of the Administrator of the District Assemblyy Common Fund (DACF). The Ministry of Local Government is the ministry
directlyy responsible for the operation of the district assemblies. The Greater Accra
Regionall Administration was contacted in as much as the Accra metropolitan area
fallss within this region, and has an oversight responsibility over the latter. The ministryy and the regional administration deal with policy formulation on the district
assembliess at ministerial and regional levels. We used semi-structured interviews
ass well as study of official documents to collect the data.
Thee feedback phase involved predominantly cross-checking with officials, service
providerss and some residents to validate the data collected in the previous rounds,
particularlyy in the second phase. We also carried out inquiries on issues not fully
coveredd in the second phase. The major activities carried out in this phase include
thee (i) continued application of the questionnaire for service providers; (ii) interviewss with top government officials involved in solid waste management; (iii)
threee sets of focus group discussions on three separate occasions with a few selectedd residents of Akweteman (Achimota), Labadi and Nima to find out their
opinionss on how best to improve solid waste collection in their area; (iv) personal
observationn of performances of the service providers; and (v) observation of new
developmentss with regard to the institutional arrangements for solid waste collection. .
1.4.31.4.3 Data processing and analysis
Thee survey on the institutional arrangements started with the assumption that there
weree eight institutional arrangements, one for each of the eight selected research localities.. We processed the data thoroughly and analysed the quantitative data from
thee consumer survey using Statistical Package for Social Sciences (SPSS). The samplee for the solid waste consumer survey is large enough (400) to justiiy conclusions
10 0
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onn the investigated arrangements.12 We ran various cross-tabulations using Pearson's
Chi-Square.. When the results were analysed we realised that there were marginal
differencess between some of the arrangements and, in fact, there were only four
dominantt institutional arrangements for all the eight selected research localities.
Thesee are (i) publicly provided house-to-house collection, (ii) privately provided
house-to-housee collection, (iii) publicly provided central communal container collection,, and (iv) privately provided central communal container collection. Contrary to
whatt the residents made us believe at the start of the research (i.e. during the exploratoryy phase), the community-based organisation (CBO) in La (La Mansaamoloo
Kpee)) did not collect solid waste, but was only involved in liquid waste management.
Wastee collection in the area was actually carried out by AMA. In the analytical chapterss (6, 7 and 8) we assess the socio-economic and environmental performance of
thesee four institutional arrangements in the selected localities.

Whenn analysing data from the solid waste consumers' survey, we first ran straight
frequenciesfrequencies for the entire sample population, and then made an attempt to qualif
thee most meaningful aspects. Several independent variables were selected and
combinedd with a number of dependent variables for more detailed analysis. After
studyingg the results, it soon became clear that the two most important independent
variabless were those which also defined the four main institutional arrangements,
i.e.i.e. mode of collection (house-to-house or central communal container collection)
andd type of provider (public or private). The study shows the main results of the
cross-tabulationss of these two factors with seven selected dependent variables in
orderr to single out the impact of each of these.13 The seven dependent variables are
(i)) the most important problems; (ii) the frequency of collection; (iii) the cost of
collection14;; (iv) the cleanliness of the service; (v) the waste collection methods;
(vi)) the preparedness to pay; and (vii) affordability.
Thee simplest way we examined the impact of the independent variables on a particularr dependent variable was through cross-tabulation of the dependent variable
withh independent ones using Chi-square tests.15 In principle, we adopted a similar
Thee data on service providers and policy-makers was not extensive enough to merit computer
analysis. .
Resultss on cross-tabulations with other variables not included in the main text can be found in the
reportt to NIRP, 2000.
Inn the case of the cost of collection, even though the central communal container system is officiallyy free of charge to consumers, the analysis is based on both the House-to-house and central
communall container collections. Occasionally, people using central communal container do pay a
smalll amount to the assemblyman who arranges for container sites to be cleaned.
Thee variables and sample size did not permit the use of more sophisticated multivariate techniques. .
11 1

SolidSolid Waste Collection in Accra

approachh for the section on service providers in the consumer survey. Due to the
smalll sample size, however, we made only a qualitative analysis of the point of
viewss of service providers on certain crucial matters. We adapted a structured intervieww method, trying systematically to get entrepreneurs' responses to certain key
variables.. We were unable to compare the institutional arrangements for such a
smalll survey using statistical analysis. Nonetheless, we acquired majority and minorityy views on the functioning of the institutional arrangements. The analysis of
policymakerss was confined to perceptions or views on functioning of institutional
arrangementss only.
1.4.41.4.4 Limitations of the study
Noo other data was available to enable comparison with other cases. Moreover, our
dataa also contains weaknesses. Firstly, the period for the quantitative data collectionn covered only five months and a relatively small sample. Resource constraints
didd not permit a longer period and a larger sample size. Unfortunately, the study
couldd not acquire data on waste collection before the 1992 decentralisation in order
too carry out time series analysis. The AMA does not have proper records of waste
collectedd monthly, quarterly or annually. In addition, there were weaknesses in the
dataa due to difficulties encountered during the administration of the questionnaire.
Inn case of the consumer questionnaire, there was lack of cooperation between some
communitiess and individuals. In the poor areas, e.g. Nima and La, the people said
theyy were more concerned about such things as how to get money to feed their
childrenn rather than about answering questionnaires which will not improve their
livingg standards. In the rich areas like Airport Residential Areas, Cantonment, the
situationn was even worse, because it was often very difficult to go into the house.
Mostt of the houses in these areas have wild dogs, which bark ferociously immediatelyy one knocks at the gate or rings the bell. The housekeepers in these areas are
underr strict instructions not to allow strangers in without permission from the
ownerr or occupant of the house. Occupants of houses in these areas are high governmentt functionaries, top businessmen and officials of foreign embassies, most of
whomm were often not at home when we visited. In some cases and particularly in
thee Airport Residential Area and Cantonments, we had to visit some homes several
timess in order to deliver one questionnaire. Whilst some of the residents were reluctantt to provide specific information since they mistrusted and questioned the
purposee of the exercise, others demanded money before divulging any information.
Manyy respondents also complained that they had not seen any results or improvementss after similar exercises in their localities. In the poor areas, in particular,
manyy thought the exercise was for taxation purposes and consequently did not cooperate.. In an effort to reduce the number of non-responses, we visited the houses
12 2
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off people who were reluctant to provide answers to the questionnaires several times
(inn some cases up to more than five times) to get the response. Such repeated visits
hadd a positive effect on the administration of questionnaire as well as the quality of
thee data.
Anotherr of the study's weakness lies in the fact that the consumer survey took
placee prior to July 1999, when the City and Country Waste (CCW) entered the
solidd waste collection scene in Accra (see Chapter 6), whilst the interviews with
servicee providers took place much later after CCW had come into play. Frustrated
byy the CCW's contract (particularly with regard to uncertainties in their future operation),, some service providers were reluctant to cooperate in providing answers
too the questionnaire. It became difficult to get reliable quantitative data for each
companyy involved. This seriously affected data collection for the service provider
questionnaire. .
Ideally,, we wanted to administer the two sets of questionnaires (i.e. for the consumerss and service providers) during the same period and under the same institutionall arrangements for solid waste collection. The entry of CCW into the waste
collectionn scene at the peak of the fieldwork forced a delay in data collection
amongg service providers for almost a year. As a result, the conditions for two data
collectionn were not the same for the two surveys. The changes in the institutional
arrangementss were far beyond our expectations because of the secrecy involved in
thee CCW contract agreement. Financial constraints did not allow a fresh survey to
bee undertaken. Despite these shortcomings, the fact that the sample has not been
representativee and that much of our data is of qualitative nature, the material collectedd proved to be sound and we do believe the survey provides a good picture of
prevailingg solid waste collection practices in the capital.
Anotherr limiting factor was the constantly changing situation with regard to the institutionall arrangements. After the first (exploratory) phase we went back to the field
too discover a substantially changed situation. The institutional framework, which
wee had started with, had changed considerably and kept on changing during the
secondd (evaluative) phase, mainly as a result of the arrival of the CCW in the waste
collectionn scene. The rate at which things were changing in solid waste collection,
particularlyy with regard to institutional arrangements, clearly affected the focus of
thee study. During the exploratory phase, for example, we identified several firms
withh different technologies for waste collection. For example donkey-carts were
usedd to transport solid waste in the Apenkwa area. After three months, this method
hadd been phased out due to, among others, disease and death, and the donkeys were
replacedd with open trucks. During the exploratory phase and the pre-testing of
13 3

SolidSolid Waste Collection in Accra

questionnaires,, we identified the open truck as the dominant form of technology for
house-to-housee solid waste collection in the Abelenkpe area and as being invariablyy used as one of the institutional arrangements for the solid waste collection in
Accra.. By the time we started the evaluative phase, (i.e. the second phase of the
fieldwork),fieldwork), the service provider had switched over to hi-tech compaction trucks.
Thee City and Country Waste (CCW) involvement in solid waste collection has
fundamentallyy altered waste management operations in Accra. Since then, the
WMDD ceased to collect waste in Accra and handed over its equipment, including
workshops,, to CCW. AMA has given the monopoly in waste management to CCW
andd CCW took over areas formally collected by AMA's WMD. Later it started to
takee over some areas from the local private waste contractors. Since the beginning
off the year 2000, CCW has asked all the private waste contractors to work under it.
Thoughh private local contractors vehemently oppose this, they eventually could not
resist.. In mid-February 2000, AMA informed the public that it would soon operate
aa house-to-house user-fee collection for areas currently operating a free central
communall container -system, though this had not yet materialised by mid-2002.
Thesee changes clearly affect the premises with which we started the study and the
typee of conclusion. The situation is becoming even more complicated as more
changess in solid waste collection are rapidly taking place. For example the free
centrall communal container system was identified as the main cause of the solid
wastee collection financing problems. By November 1999, AMA had received approvall from the government for a new rating system of user fees for all categories
off residents in Accra, including those serviced through the central communal containerr system.
AA final weakness was with the policymakers' questionnaires. It was difficult to get
seniorr government officials to honour their appointments. Schedules were often
rescheduled,, but most of them were never fulfilled. Officials were often sceptical
aboutt divulging certain critical information claiming they had taken an "... Oath of
Secrecy"" as enshrined in the Ghana Government Civil Service Code of Conduct. In
suchh situations, they often used delaying tactics by saying that they required clearancee from their superiors before divulging certain information. A case in point is
thee CCW issue. Up till now, neither the AMA nor the Ministry of Local Governmentt has answered questions about the CCW contract. They have refused to give
information,, for example on the effects of the contract on local private waste contractors,, and where the AMA would get the money to pay CCW. The AMA could
nott pay the local contractors the fees which were several times lower than what
CCWW demands for removing the same volume of waste under the central communall container system. It was impossible to tell whether or not such information was
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classifiedd as confidential. Often, the permission was never forthcoming. Such
shortcomingss affected the quality of the data that was critical to the study.
Wee have carried out this investigation as part of a policy oriented research project
andd that we have therefore, not aimed at testing a set of hypothesis derived from
thee theoretical debate. The presentation of the theoretical arguments in chapters 2-4
iss meant to provide a background to the study. They enable us to see if our findings
offerr any new or qualifying insights relevant to current debates. In Chapter 9, we
willl indicate briefly what lessons we can draw from our material in that respect.
1.55

The study area (Accra metropolitan area)

Fieldworkk for this study was carried out in Ghana's capital, Accra. Accra is the
largestt of five districts in the Greater Accra region and located along the coast.16
Thee main indigenous people of Accra, and the districts of Tema and Ga are called
thee Gas. Those in the other two districts of the Greater Region, i.e. Dangwe-West
andd Dangwe-East, are called Dangwes. In 1877, the British colonial power in the
countryy transferred the seat of British administration from Cape Coast to Accra.
Thiss event marked the turning point in its development. Founded in the 16th centuryy as a small coastal fishing village, Accra grew rapidly (but generally in an unplannedd manner) and became a pre-eminent centre in Ghana. The population of the
settlementt that was 16,000 in 1891 increased to about 1.6 million in 1991, which is
aboutt 100 times within a period of hundred years. According to the census survey
off 2000, it has since then increased to around 1.65 million in 2000 (GSS, 2000), but
ann unofficial (and probably more realistic) estimate indicates 3 million inhabitants17
inn the same year (MLG and RD, 2000: 15). The primacy of Accra metropolitan area
ass an administrative, educational, industrial and commercial centre continues to be
thee major reason for rapid population growth, with immigration contributing to over
35%% of this growth. With an annual growth rate of 4.1 per cent (GSS, 2000), which
iss more than the national average of 3.1%, Accra is one of the fastest growing districtss in Ghana. Both the survey and secondary data indicate that single-family
householdss dominate in the high-income areas, while multiple households living in
onee house are characteristic for the low and middle income areas. Households are
largee in size because of the presence of families with an average size of six for rich
householdss and eight family members in poor households, respectively (GSS, 2000).
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Municipall authorities like Accra, which administer national capitals, have the added task of havingg to grapple with national and regional issues as well.
According to the then Accra Metropolitan Chief Executive in 2000: "our population is about 3
millionn inhabitants and a daily influx of about 800,000 visitors (MLG &RD, 2000:15).
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Thee Accra metropolitan area, with a landmass of 300 square kilometres (0.12% of
thee national land area), is the city with the most diversified economy in Ghana. The
Accraa economy, together with its satellite harbour city Tema contributes about 1520%% of the GDP and accounts for almost 18% of the employment in the manufacturingg industry, 31% of the construction industry, 22% of the wholesale and retail trade,
30%% in transport, storage and communication and 56% in finance, insurance and real
estatee (AMA, 1988; Benneh et al., 1993). According to the Minister for Trade and In-dustry,, Dr Kofi Apraku, 84% of the industries established in the country in the last 18
yearss were located in the Accra-Tema Metropolitan Area (Accra Mail, 8 August 2001).
Thee AMA as constituted today was inaugurated in 1989 with a membership of 103.
Off these, 68 members are elected and 35 members, including the Metropolitan Chief
Executive,, are appointed (MLG and RD, 2000: 15). Two districts, i.e. Tema Municipall Assembly and Ga District Assembly which until 1973 were administered as part
off the Accra City Council (ACC), partially surround the Accra metropolitan area (see
Mapp 1.1) are part of the Greater Accra region. Accra's rapid population growth has
ledd to urban sprawl and uncontrolled physical expansion from its municipal boundariesries into the neighbouring districts. There has also been increased crowding in lowincomee areas and slums, leading to higher occupancy ratios (Benneh, et al., 1990:
17-19,, Konadu-Agyemang, 2001; Laryea-Adjei, 2000).
1.5.11.5.1 Major characteristics of city of Accra
Accraa still bears some of its colonial features. In the colonial times, the city was
dividedd into two: a well-planned European residential area, around which were
clusteredd the houses of a few wealthy merchants, and an unplanned indigenous area
consistingg of a compact mass of buildings separated by narrow winding paths. This
divisionn can still be clearly seen (Gough, 1999). In the Accra district, except for the
feww high and medium class residential areas, the bulk of the population lives in
largelyy unplanned residential settlements. This dual structure reflects the character
off all Ghanaian cities of colonial origin. Whilst the European sector was planned,
thee African or indigenous city was often left on its own, except for a few regulationss to control the frequent outbreak of epidemics.
Accraa is a city of contrasting features. On the one hand, it has the most beautiful
placess that exist in Ghana, such as the Airport Residential Area, Dzorwulu, Cantonment,, East Legon, Osu Ringway Estate, Labone, Roman Ridge. The architecture and
skylinee of these neighbourhoods compare favourably with many buildings in fashionablee cities of the world. On the other hand, it has perhaps some of the dirtiest
placess such as Avenor, Sukura, Zongo Line, Zamramra Line, Timbre Market, Russia,
Chorkor,, Nima, and "Sodom and Gomorrah". Beautiful buildings in the central busi17 7
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nesss areas and along the streets in the middle and poor neighbourhoods have been
shrouded,, obscured and, in fact, disfigured by wayside fitting shops, derelict vehicle
shells,, unauthorised kiosks and enclosures on public spaces.
Manyy kiosks and temporary structures18 permitted by the city authorities to functionn as provisions19 stores, market stalls and petty ware stalls in the developing part
off Accra are without permanent facilities. Many of them have been converted into
permanentt houses, even though they had no proper sanitary fittings. In several
casess observed, families of up to four (i.e. man, wife, and two children) or more
livedd in such places which they use for both commercial and dwelling purposes.
Theyy either use the already over-stretched public places for their sanitary needs or
createe a temporary facility nearby which is inconsistent with the design and land
usee of the areas. These structures and their use are an affront to the beauty of the
cityy and maintenance of proper urban health conditions.
Itt is therefore not a surprise that Accra is overwhelmed with social and environmental
problems,, similar to those of other expanding metropolitan areas in many African
countriess (Benneh et al., 1990; Benneh et al., 1993; Konadu-Agyemang, 2001; LaryeaAdjei,, 2000; MLG and RD, 1995; Aryeetey and Anipa, 1989). Uncontrolled urban
growthh means that the expanding metropolitan fringes are choked with new private
shelterss without proper access roads and adequate community services. The city centress are often congested with unauthorised trading activities and structures that conflict
withh pedestrian and vehicular traffic. Overcrowding, congestion and the rapid developmentt of slums adversely affect the development and management of the city. There
iss a clear distinction between waste conditions and cleanliness in the various residential
areas.. Some parts of the low-income areas are filthy; littered with plastics bags and
gutterss often filled up with all manner of waste due to poor waste practices. However, a
greaterr part of the city is fairly clean, particularly in the high-income and some middleincomee areas.
Thee geographical pattern of investment in Accra has not changed significantly. It has
evenn tended to consolidate polarisation and the inequitable distribution of resources.
Theree are also kiosks or temporary structures along certain streets in Europe. In Amsterdam, there
aree no less than fourteen markets, such as Dapper Market, Albert Cuyp. Kinker Market, Gulden
Winckel,, Plantsoen Market, which operate not just on the pavements but also in the streets. In
London,, there is the famous Liverpool Street market. However, in contrast to the situation in Accra,, for example at the Kaneshie Abbossey Okai, Okashie and Makola areas, those in Europe have
aa specific time that they are closed so that waste managers can clean the area. In Accra and elsewheree in Ghana, these temporary structures are never removed to allow cleaning and that is a recipee for filth and epidemics.
Thiss is the Ghanaian parlance for essential commodities (e.g. milk, sugar, toiletries and beverages).
18 8
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Thesee together with other factors act in concert to perpetuate the solid waste collectionn problems. Firstly, the lack of consistent planning, as well as the failure to preparee and systematically review and update settlement structure plans, have led to the
deteriorationn of the physical environment at an increasingly rapid rate. Secondly, ineffectivee development control, and an absence of coherent land use policies, partly in
thee light of problems associated with land ownership, compounds the situation.
1.5.21.5.2 Research localities
Wee selected eight research localities: Achimota, Nima, La, Kaneshie, Adabraka,
Abelenpke,, Dzorwulu-Roman Ridge and Airport Residential Area-Cantonment20 (see
Mapp 1.2). These were grouped as low, middle and high-income areas. Though the selectionn of the localities is based on presumed dominant institutional arrangements in
thee area, there is a correlation between thetypeof waste collection and income level.
Low-incomeLow-income areas with central communal container system.
Nima,, La, and Achimota, which are located in Ayawaso, Kpeshie and Okaikoi submetropolitann assemblies respectively, are predominantly low-income areas with pocketss of middle-income and high-income houses. All these three areas are highly populated.. However, Nima is the most densely populated, least developed and most deprivedd area of the three, whilst La has the highest concentration of the indigenous Gas.
Generally,, the central parts of these areas are inaccessible by road due to the haphazard
mannerr in which residents build their houses. There are no proper drainage systems,
exceptt the ones along the major roads. Wastewater therefore flows freely. Rivers and
streamss such as the Odaw River, which run through these areas, suffer from indiscriminatee dumping of all manner of waste, as do the few gutters and drains and, as a
result,, the drainage system is choked. Most young people in this area are involved in
commerciall activities and street vending and are a permanent feature along the major
roads.. You really have to see the impact of these uncontrolled activities for yourself
andd the consequences are difficult to put into words. There is litter everywhere along
thee streets, particularly in the vicinity of lorry stations. The most deprived areas lack
basicc social amenities like portable drinking water and places of convenience. Areas
withoutt pipe-borne water rely on water vendors. There is also severe pressure on the
feww public toilets in these areas, where a large portion of the population does not have
theirr own private toilets. Waste management practices in these parts of the city, like
mostt poor areas, leave a great deal to be desired The dominant institutional arrangementt for solid waste collection is central communal container system.

Airportt Residential Area and Cantonment are dealt with as one research locality. Dzorwulu and
Romann Ridge are also treated as one research locality.
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Middle-incomeMiddle-income areas with central communal container system.
Kaneshiee can be classified as a middle-income area with few high-income
neighbourhoods.. In terms of infrastructure development, it has some of the best
roadd networks and well-planned estate development in the metropolis. Kaneshie
hass the second largest market place in Accra, after the central business area. Many
traderss from all over the city and neighbouring towns such as Kasoa, visit this markett every day to sell their wares. Brisk commercial activities have turned the whole
areaa around the market into one big market place. As a result, most dwellings, as
welll as some toilets and bathrooms have been converted into stores, forcing most
residentss and traders to rely on public toilets (Obirih-Opareh, 2001). Business activitiess go on virtually for almost 24 hours a day, seven days in a week and throughout
thee whole year. There is no time to properly clean the area. This impacts negatively
onn the environment. The Obetsebi Lamptey Circle to Odorkor - Mallam road divides
Kaneshiee into east and west. Whilst the eastern part has nice estate buildings and
goodd road accessibility to every single house, the western part is virtually blocked by
traderss of all kinds, particularly spare parts dealers. The predominant institutional
arrangementt around the market place is the central communal container system.
Adabrakaa is an area with both middle and high-income residents. Unlike most part
off the sub-metropolitan area, Adabraka is a well-planned area with one of the best
roadd networks, with virtually every house being accessible. Though Adabraka is
alsoo a commercial centre with famous shops along the principal streets, there is
veryy little litter. Street vendor activity is almost absent in this area except near to
thee Kwame Nkrumah Circle. Part of Adabraka operates house-to-house collection
whilstt the predominant institutional arrangement for most part of the area is central
communall container system.
High-incomeHigh-income areas with the house-to-house system.
Thee three high-income areas for this study are Abelenkpe, Dzorwulu-Roman Ridge
andd Airport Residential Area-Cantonment. The first four are located in the Ayawasoo sub-metropolitan area. These four areas form one single uninterrupted rich
beltt of modern housing complexes in Accra. The Airport Residential Area is arguablyy the most developed of the four areas, followed by Roman Ridge, Dzorwulu
andd Abelenkpe. In terms of beautiful and splendid buildings, Dzorwulu perhaps has
thee edge in terms of exotic houses but the area has not been developed in its entiretyy since there are pockets of uncompleted buildings and bushes in between.
Whilstt the Airport Residential Area and Roman Ridge were developed long ago, at
leastt before the 1970s, Dzorwulu and later Abelenkpe saw their development take
shapee starting from the late 1970s and 1980s. Estate development is still going on

21 1

SolidSolid Waste Collection in Accra

inn Abelenkpe and to some lesser extent Dzorwulu where there are still pockets of
uncompletedd buildings. At the moment, the rich part of Abelenkpe is just a small
stretchh of land leading to Dzorwulu on the other side of the road, which joins up
withh the motorway. The majority of Abelenkpe is not so developed and could be
describedd as a middle-income area with some low-income houses as well. Cantonment,, on the other hand, is the Kpeshie sub-metropolitan area. It is one of the most
developedd areas in the city and compares favourably with the Airport Residential
Areaa in terms of level of development. Most public and top government officials,
ass well as top business executives, foreign diplomats and embassy staff reside in
thiss area. In the Airport Residential Area and Cantonment there are plenty of trees
offeringg shade in and around every single house as well as along the streets.
Thesee high-income areas are devoid of outdoor commercial and street vendor activities.. Waste management practices in these areas are among the best. Households in
thee Airport Residential Area, Dzorwulu, Roman Ridge and the rich part of Abelenkpe
usee AMA's approved waste containers as primary storage facilities. Waste in the
housee is handled by grown-up house boys or maidservants who collect the waste and
makee it available at the entrance of the house for waste collectors. There are no communall containers in these areas, except in the poor areas of Abelenkpe. The only institutionall arrangement for solid waste collection in the rest of these areas is the houseto-housee system. Waste collectors often get tips or gifts from rich households for their
services.. This is an additional motivation to provide better services.
1.66

Structure of the thesis

Afterr having described the nature and characteristics of this study and the study
areaa in this introductory chapter, we will present the theoretical framework in the
Chapterr 2-4. The theoretical framework hinges on three domains. Chapter 2 discussess decentralisation and privatisation within the broader development debate
andd the perspective of the African state (Ghana). Chapter 3 puts urban environmentall management in a theoretical perspective, linking it to current thinking about
urbann governance and sustainable development. Solid waste management, decentralisationn and privatisation policies and their interrelations are addressed in Chapterr 4. Chapter 5 deals with decentralisation in Ghana. It gives a historical perspectivee of local government in Ghana, with emphasis on the situation before and after
thee 1988 decentralisation policy, with special emphasis on the fiscal consequences
off the reform. Chapter 6 deals with waste practices in Accra and analyses the surveyy results, whilst Chapter 7 highlights the attitudes and perceptions of consumers,
servicee providers and policy makers with respect to waste and solid waste management.. Chapter 8 assesses the socio-economic and environmental performance of
publicc and private modes of solid waste collection in Accra. Chapters 6-8 all make
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usee of the results of the Accra investigation, with the Chapters 6 and 7 presenting
thee results of the survey as such, and Chapter 8 assessing the survey results from
thee specific angle of sustainable development. Chapter 9, the concluding chapter,
providess a summary of the major conclusions in each of the preceding chapters
structuredd along the research questions as spelt out in Chapter 1, links the findings
off the thesis to the theoretical debate (Chapters 2-4) and makes recommendations
forr policy and further research.
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Decentralisation, Privatisation and
thee African State

Thiss study is undertaken from three angles. The first looks at decentralisation and
privatisationn within the broader development debate that at present is dominated by
thee principles of neo-liberalism andfromthe perspective of the African state, particularlyy Ghana. The second one, addressed in Chapter 3, examines urban management,
environmentt and partnerships in the African context. The third one, which we will
highlightt in Chapter 4, focuses on solid waste management. These angles are key
too understanding the arguments in this work. The primary objective of the chapters
2-44 is to construct a way of approaching the issues in this book: a necessary first
stepp in understanding the impacts of institutional change. Developing a conceptual
frameworkframework is like building a house. The three main theoretical angles, which are
thee building blocks of the thesis, are laid in the next three chapters.
Sincee the mid-1980s, there has been a rapid increase in interest in the topics of decentralisation,, privatisation and local government reform. This interest is present
amongg policymakers, political parties, international financial organisations (such as
thee World Bank and the International Monetary Fund (IMF)), NGOs, grassroots
organisationss and social scientists. The euphoria surrounding these reforms is not
limitedd to the so-called newly democratised countries in the South but is also presentt in the urban industrial North. Whilst in the developed countries decentralisationn and privatisation policies began as a natural outcome of the prevailing democraticc institutions, in the developing countries external influences were much
stronger,, initially as donor-driven policy of conditionalities and lately following the
falll of communism in Eastern Europe (Razin, 1998; Razin and Obirih-Opareh, 2001).
Decentralisationn has become a central issue in the development debate (Helmsing,
2000;; World Bank, 2001, 2002) in which new roles are earmarked for the local
governmentt as well as the private sector. In that context, privatisation can be seen
ass one particular form of decentralisation. Decentralisation as a development tool
is,, however, nothing new in itself. What is new is the interest it has generated, the
factt that it has become so widespread and acquired many more ideological connotationss than before (Schuurman, 1997).
Westernn scholars (such as Bennett, 1990, 1993; Martin, 1993; Rondinelli, 1987,1990,
1993,, 1997; Rondinelli and Kasarda, 1993; Rondinelli and Iacono, 1996; Rondinelli
andd McCullough, 1989; Schuurman, 1997; Smith, 1999, 1996, 1985; Wolman, 1990)
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havee carried out most of the theoretical work on decentralisation. Quite a number
off works have also emerged from Central and Eastern Europe (Regulski and Kocon,, 1993; Regulski, 1997). Some studies have also been done on decentralisation
byy African scholars (e.g. Aryee, 1997; Wunsch, 1998, 2001; Aryee and Mohan,
1997;; Crook and Manor, 1998; McCarney, 1997; Oluwu, 2001; Oluwu and Smoke,
1992;; Oluwu and Wunsch, 1995; Smoke, 1994). Depending on their intellectual
paradigm,, scholars of decentralisation differ on why a particular state foresees the
needd to restructure its central-local relations and what benefits it expects from this
exercisee (Rhodes, 1981; Smith, 1985). What then is decentralisation and why has it
becomee a central issue in the development debate?
2.11

Decentralisation

2.1.12.1.1 Dejin ing the concept
Decentralisationn means different things to different people or different governmentss and they support or oppose it for diverse reasons (Wolman, 1990). The conceptss stimulating the debate on decentralisation vary greatly (Bennett, 1990; Helmsing,, 2000; Holman, 1990; Pickvance, 1997; Manor, 1999; Rondinnelli, 1987, 1990,
1993,, 1996, 1997; Schuurman, 1997; Zsamboki, 1996). In some cases, the emphasis
iss purely on governmental reforms, i.e. shifting responsibilities downwards from
centrall levels to local governments. In other cases the emphasis is shifting responsibilitiess from governmental towards non-governmental sectors, i.e. the private sectorr or community organisations. In yet other cases, a mixture of governmental reformm and market stimuli is sought in order to stimulate "social market" responses.
AA single term therefore disguises a complex and highly varied set of phenomena
(Bennett,, 1990; Holman, 1990; Manor, 1999; Pickvance, 1997). Decentralisation
mayy have been a response to debt problems at the centre, with the central governmentt passing functions to other levels of government because it wishes to extricate
itselff from high levels of public expenditure on public services. It may also have
servedd certain political purposes, such as strengthening certain regions or political
andd interest groups which desire to have more freedom to develop policies at the
locall level. Or it may have had a broader goal of enhancing transparency and responsivenesss of government in order to increase the legitimacy of government in a
generall way. All of these purposes may have been present at the same time. Thus,
thee variety of uses of the term decentralisation should be no surprise.
Decentralisationn not only has multiple meanings, it is also a multidimensional conceptt (Goldsmith, 1995; Page, 1991; Page and Goldsmith, 1987; Pickvance and Pretecelie,, 1991, Pickvance, 1997). The dimensions of decentralisation that are usually
distinguishedd refer to: (a) the range of functions carried out at the local level; (b) the
degreee of autonomy about how these functions are carried out; (c) the degree to
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whichh the local government is funded from its own resources rather than from centrall grants; and (d) the degree of private sector participation in service delivery.
Fourr major variants of decentralisation, i.e. deconcentration, delegation, devolution
andd privatisation have been identified (Bird et al., 1995; Rondinelli, 1997;
UNHCS,, 1996). Deconcentration is the transfer of functions from a central unit to a
locall administrative office. This is one of the 'weakest' forms of decentralisation
andd has become a common response by higher levels of government to deflect the
blamee for inadequate services provision from central to local authorities. Deconcentrationn involves the dispersal of some amount of power of central government
ministriess with decision-making authority either vested in the regional offices or
maintainedd by the central office. In most cases, delegation involves the transfer of
certainn powers to parastatal agencies of the central state. While the parastatals have
somee autonomy in day-to-day management, government usually controls them ultimately.. Delegation of authority lies between deconcentration and devolution, and
involvess independent sub-national jurisdictions, which are given service-delivery
responsibilities.. They are, however, subject to supervision by the central governmentt with regard to the level and quality of service to be provided, how the service
iss to be provided, and/or how the service is financed. Many politicians as well as
sociall scientists consider devolution as 'real decentralisation' since power and
functionss are actually transferred to sub-national political entities which, in turn,
havee real autonomy in many important respects. Devolution involves independent
sub-nationall governments, which are given the responsibility for determining the
levell and quality of services to be provided, the manner in which those services are
providedd and the source of funds to finance the delivery of those services. Argumentss in this study with regard to decentralisation will largely relate to this third
formm of decentralisation - devolution - unless otherwise stated. Privatisation ultimatelyy involves the transfer of power and responsibility for certain state functions
too private groups or companies.
2.1.22.1.2 The rationale for decentralisation
AA number of cogent arguments can be put forward to explain why so many countriess have adopted decentralisation strategies. These reasons can be grouped into
fourr main factors: pragmatic arguments, political considerations, arguments related
too globalisation and ideological motivation. Ideological motivation is dealt with
laterr for both decentralisation and privatisation.
PragmaticPragmatic arguments
Thee first set of arguments put forward to justify decentralisation refers to the recognitionn of territorial diversity exemplified through cultural variation, uneven economicc development or ethnic diversity. This diversity of space translates into the
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divergencee of local needs which, in turn, will solicit localised responses and thus
createe a pressure to decentralise. The demand for public services varies from place
too place both in quantity and in quality, due to diversities between localities. Decentralisationn of the provision for these services can ensure a better response to this
variationn in demand.
Thee second set of pragmatic arguments refers to greater efficiency and effectivenessness of social service delivery. Among other factors, centralised governments move
towardss decentralisation as a response to dissatisfaction among the people or in the
regionn with social services delivery and the consequent need to restructure managementt practices and exert less control over local affairs by the central level (Regulski,
1989;; Kulesza, 1993; World Bank, 2001, 2002). Decentralisation enables increased
efficiencyy and effectiveness of state management and the spending of the public
funds.. Services can be produced at a lower cost when local governments are able to
workk more easily with local community-based or voluntary organisations in ways
thatt allow significant cost reductions. The public choice model, which defines
choicee as access to social rights as determined by the democratic process, sees the
allocationn of different responsibilities to particular levels of government as the most
efficientt way to secure choice for individuals (Bennett, 1993; Smith, 1985; Wolman,
1990).. However, in order for decentralisation to be effective, public administration
andd local government reforms need to be linked and fully executed. Decentralisationn is seen as a disciplining force to restrain public sector growth (Brennan and
Buchanan,, 1980). Just as competition among firms in the private sector fosters efficiency,, so can decentralisation break the hold of a large monopolistic "inefficient"
centrall government.
Finally,, decentralisation facilitates innovation. States and localities can serve as
laboratoriess for testing national policy changes and systems can be tested on a
smalll scale and perhaps be better tailored to local conditions (Gramlich, 1987:
309).. For instance, Oates (1990) notes that there have been some important instancess in which states in the USA have led the way in introducing new policies
whosee success paved the way for measures at national level.
PoliticalPolitical considerations
Politicall considerations are linked with issues such as democracy, accountability,
meetingg demands for regional autonomy and legitimacy {i.e. regaining lost image
due,, for instance, to the collapse of economies, corruption and lack of transparency).. It is often felt that decentralisation would promote participatory democracy.
Manyy people equate decentralisation with democratisation, though decentralisation
perr se is no guarantee at all for democracy. However, a decentralised institution
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shouldd in principle be more accountable to its constituents, who are more likely to
havee easy access to service providers and a better understanding of how institutions
operatee at a lower level than at a national, or centralised level. Liberal theorists from
thee North argue that engaging citizens in the process of governance not only promotess local democracy but also creates new generations of politicians and results in
communityy integration (Smith, 1996).
Decentralisationn is a composite policy answer to the decreasing effectiveness of
centrall intervention, economic and fiscal constraints, and growing claims for local
democracyy and citizen's rights (Bennett, 1990; Lake and Regulski, 1990; Smiths,
1985).. The transition to democracy in Central and Eastern Europe has bolstered
decentralisation,, including the institutionalisation or re-institutionalisation of local
governmentt (Clake, 1993; Hesse, 1993; McCarney, 1997; Stahlbergh, 1993).
ArgumentsArguments related to globalisation
Decentralisationn is also part and parcel of the globalisation process that is based on
markett logic and the idea of the minimal state. In recent times, a global and interdependentt set of economic and political changes has progressively opened up the
worldd for the process of capital accumulation. National governments have had to
bringg their socio-economic policies increasingly in line with each other to facilitate
thiss process and, allegedly, to share in its fortunes. The new mode of regulation inn which national governments continue to play a major role - is one of deregulationn and liberalisation: opening up national markets for trade, allowing unrestricted
accesss for capital, making labour regulations more flexible, etc. The cardinal featuree in the globalising economy is competition and success depends on the ability
off players to respond adequately to the twists and turns of the market (Kuffour,
2002).. Decentralisation not only implies the receding of the national state, but also
allowss local governments to compete more freely for international capital. However,, local government are assuming these powers in a climate that is much more
problematicc (i.e. a world of unfettered competition) than that which central governmentt previously had to face. In Africa, many infant local industries have collapsed as
aa result of that (Mengistae and Teal, 1998); citizens that utilise their (new) democraticc rights to put them under pressure to reform; and a breakdown of corrective
devicess at the national level.

2.1.32.1.3 Critiq ue on decentralisation policies
Inn a similar vein, many critics believe there are a number of cogent arguments
againstt decentralisation. Critics of decentralisation policies tend to base their objectionss on four main arguments. The first group of arguments refers to pragmatic
opposition.opposition. Many critics see decentralisation as an expensive exercise in the sense
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off establishing or upgrading an entirely new local government apparatus (personnel/staff;; offices; equipment) which is very expensive for debt-ridden countries.
Thesee critics question what scale is appropriate for efficient service provision.

Thee second set of reasons is political opposition. Critics question the mechanism
forr redistribution/capitalising on increasing disparities. To such a school of thought,
sincee the regions or localities are differently endowed, the primary responsibility
forr a government is to ensure equity through redistribution of resources in order to
minimisee disparities among the localities. When this essential power of the central
governmentt is taken away or substantially reduced, the less endowed regions or districtss are disadvantaged. There are costs involved in decentralising certain functions
(Burgesss et al., 1997). One of these costs is the growth of disparities between local
governmentss in terms of services provided, since some local governments have a
greaterr ability to finance the services than others. Though a disparity existed even
beforee the decentralisation process, it can become much greater if local authorities
providee a large number of services from resources they raise within their own jurisdictionrisdiction (Razin and Obirih-Opareh, 2001). Local authorities in high-income districtss or municipalities have a much larger revenue base and capacity to raise revenuee through taxes from their populations than those in low-income districts.
Ass Rousseau (1762) stated in the 18 th Century, the nation state is still the only institutionn capable of redistribution and establishing a social contract with its citizenshipp (Hirschmann, 1999; Hoogvelt, 1997). It is the best available locus for suturing
togetherr the distinct forms of sub-national, national and supranational governance
(Hirst,, 2000:31). Critics (such as Hoogvelt, 1997) argue that the central governmentt can provide services more equitable within the macroeconomics policy.
However,, structural adjustment programmes (SAPs) opened the way for decentralisationn discourse as it neatly complemented the call for rolling back the activities of
thee state. According to Schuurman (1997) the restructuring thrust of globalisation
provokess local responses, which further disempowers the poor and erodes the state.
Inn Schuurman's view, decentralisation is a regulatory fix that in particular is not fit
forr small developing countries that never experienced a "welfaristic situation" and
theirr economic structures are not based on the "fordist" mode of production - that
camee into crisis. These poor states have usually not been so omnipotent to make
deregulationn and decentralisation (dismantling of the central state) necessary; many
statess were already rather weak even before the implementation of SAPs in Africa.
Though,, it may appear that African governments are present in every place of the
society,, in actual fact they are not strong on the ground in terms of providing welfare,, etc. to its citizens, such as employment opportunities, unemployment benefits,
housing,, health care, and education. In other words: conditions for decentralisation
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entirelyy differ in developing countries. Therefore decentralisation may not be the
mostt appropriate answer for poor countries. Another potential disadvantage of decentralisationn is central government's loss of control over fiscal policy, when some
locall and territorial governments spend or borrow disproportionately for their own
needss and so contribute to inflation or increasing the debt service costs for the
countryy as a whole.

Thee third argument refers to the fear that decentralisation could lead to multiples of
corruptioncorruption and nepotism at the lower levels, more than before (World Bank, 2001,
2002).. The same mechanisms that troubled central states are duplicated at lower
levelss of administration. The main consequences of decentralisation is that more
avenuess for elite enrichment and favouritism are created.
Thee fourth set of reasons that worry critics of decentralisation is the fear of regionalgional separatism. Decentralisation, which tends to give more autonomy to local
levels,, might facilitate separatism. If a particular area {i.e. district, province, region
orr state) wants to use the 'democratic credentials' of decentralisation to advance its
legitimatee democratic rights by deciding to separate, then the central government
wouldd face the dilemma of the tenets of democracy {i.e. rights to aspiration) and
thee centre's desire to maintain a unified country. Such factors can set off a chainreactionn of demands from other areas or regions, which could undermine the unity
off the country. In extreme cases, it can lead to disintegration of the country. For
instance,, the demand of the three pre-Baltic states (Lithuania, Latvia and Estonia)
madee of the former Soviet Union was one of the major causes that precipitated and
acceleratedd its disintegration.
Finally,, there is the question of whether certain services such as electricity provisionn through a grid and water supply - which are natural monopolies - could be
decentralisedd and can and should be managed effectively by local units or by intermediatee levels of government (Batley, 1996; Cointreau-Levine, 1994; Rondinelli,, 1997).
2.22

Privatisation

2.2.12.2.1 Defining the concept
Narrowlyy conceived, privatisation entails a shift of productive activities or services
fromfrom the public sector to the private sector. Privatisation is a term associated with
thee transfer from the public to the private sector of assets in terms of ownership,
management,, finance or control (Bach, 2000). In its narrowest sense, it has been
usedd to describe the sale of public assets to the private sector. It has been used to
referr to an increase in the individual's responsibility for his or her own welfare. In
31 1

SolidSolid Waste Collection in Accra

itss broad sense, privatisation includes all efforts to encourage private sector participationn in running public affairs. This does not necessary lead to complete transfer
off ownership and control of the service to the private sector (Braddon and Foster,
1996).. It may be seen as the fourth main form of decentralisation (see above). The
originn of privatisation might perhaps date back to the period when man began to
ownn properties and use them as means of production of goods and services for
himselff and for exchange in contrast with community management systems. However,, in modern times, this is equated with western capitalist development, which is
basedd on propertied ownership of means of productive forces. The essence of privatisationn policy (derived from theories of property rights and public choice) is that
thee process streamlines the relationship between enterprise owners and managers,
andd thereby improves performance (Bayliss, 2001; Bennette, 1997; Commander
andd Killick, 1988; Cornia and Helleiner, 1994; Chang and Singh, 1992; IMF, 2001;
Kumssaa Asfaw, 1996; Martin and Parker, 1997; Ramamurti, 1997; Rowthorn and
Chang,, 1995; Vickers and Yarrow, 1988; World Bank, 2001). Privatisation is part
andd parcel of the dominant views that development should be based on market
principles.. It means that the private sector has various comparative advantages over
thee public sector, which should be deployed.
2.2.22.2.2 The rationale for privatisation
Sincee the mid 1970s, privatisation has become nearly every government's premier
copingg strategy in the West, although its implementation in Europe is very different
fromm that in the USA (Fisk et al, 1978; Fixler and Poole, 1986; Gordon, 1987;
Harney,, 1987; Hatry, 1983; Kirlin et al., 1977; Levine, 1980; Marlin, 1984; Poole,
1980;; Savas, 1977, 1982; World Bank, 2001, 2002). The use of privatisation as a
cost-cuttingg device was stimulated not just by the need to seek out different ways
off providing more and better services with less money, but also by the ideological
shiftt towards neo-liberal economic philosophy following the rise to power of conservativess in the leading western industrialised countries in the 1980s, particularly
thee Reagan administration which championed the superior ability of the private
enterprisee to provide public services (Gordon, 1987; Post, 1996).
Forr developing countries, the current wave of privatisation policies originated in
thee structural adjustment programmes (SAPs) under pressure from the Bretton
Woodss institutions. The first of these SAPs was by the International Monetary
Fundd (IMF) stabilisation programme which involves macro-economic stability,
devaluationn of the country's currency, export-led development, trade liberalisation,
etc.. The second stage of adjustment is based on market principles. This is where
thee World Bank takes over. In actual fact this is where the current wave of idea of
privatisationn policy was conceived. The role of the state in defining and promoting
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publicc interests is being contested and reshaped by a global campaign of privatisation.
Launchedd in the early 1980s, the current drive was first marked by divestiture of selectedd state-owned enterprises (SOEs) in both developed and developing nations to
privatee owners (Ramanadham, 1989; Roth, 1987; World Bank, 2001, 2002). It was
closelyy accompanied by the contracting out of an increasing array of public services to
privatee businesses, most prominently in the United States (Cointreau-Levine, 1994;
Lee,, 1997; Martin, 1993; World Bank, 2000, 2001, 2002). Since the late 1980s and
earlyy 1990s, some developing countries have likewise turned to privatisation as a way
too help address shortfalls in infrastructure and services (World Bank, 2001, 2002).
Manyy authors have put various arguments to justify privatisation. Among these
couldd be identified two main sets of reasons: pragmatic arguments and private sectorr development.
Thee neo-liberal economists and other proponents of privatisation are quick to argue
thatt the private sector has several assumed comparative advantages over the public
sector,, including political independence, economic rationality, dynamism and innovation,, greater efficiency in service delivery, more rapid and efficient decisionmaking,, fewer restrictions in work and hiring practices, more flexibility in adjustingg the types and levels of services to changing needs, and mobilisation of private
investment.. Such qualities make it measure up favourably to public sector enterprisee and are used as arguments to justify private sector participation in the provisionn of public services (Cointreau-Levine, 1994; Hainsworth, 1990). Although it
wouldd be extremely naive to take these salutary effects for granted - reality shows
theree are many ramifications (Batley, 1996; Lee, 1997; Post 1999) - privatisation
hass become the political creed of the 1990s and its importance, as a policy instrumentt must be accepted as a matter of fact. The inefficiency of the public sector in
thee provision of services has been the chief reason for pushing for privatisation
(Batley,, 1994, 1996; Cointreau-Levine, 1994; IMF, 2001; Martins, 1993; Rondinelli,, 1997; World Bank, 1994, 2000, 2001, 2002,).
Limitedd government capacity, individual ingenuity and the swing towards a reliancee on market efficiency have led most countries to reduce the scope of governmentt and return the production and provision of services to the private sector. Inappropriatee policies and over-extended state structures had distorted development
andd promoted macro-economic inefficiency whilst undermining space for market
forcess (World Bank, 2001; Young, 1991). The need to privatise could be analysed in
thee context of a transition towards a market economy and the role that access to capitall resources plays in creating opportunities for such a process to take place. Privatisationn and deregulation have been emphasised as a route for achieving greater efficiencyy of service delivery (Bennett, 1990; Martin, 1993; Regulski, 1997).
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Privatisationn has become a key theme behind private sector development within the
Worldd Bank policy framework (Bayliss, 2001). It enhances the capacity of indigenouss entrepreneurs to grow and participate in domestic economic development as
welll as the strength of institutions to provide a stable framework for such enterprisess to flourish. This frees the government to concentrate on its main function
andd create the necessary environment for the private sector to become the engine of
growth. .
2.2.33 Critique on privatisation policies
Similarly,, critics can put forward quite a number of reasons against privatisation.
Firstly,, many proponents of privatisation fail to distinguish between the privatisationn of state owned enterprises (SOEs) in productive activities and the privatisation
off public services. Whilst the former could be run for profit, the latter, i.e. public
servicess do not have to run for profit. This is the argument against privatisation of
publicc services.
Thee second set of arguments refers to the efficiency/cost reduction. The fundamentall claim that increased efficiency should follow from the replacement of public
monopolyy by private competition or even, given the rigidities of public administrationn and the tendency to government failure, by private monopoly is considered to
bee hollow (Wolf, 1988). Critics have also pointed to the weak empirical and theoreticall foundations of privatisation policies generally (Bayliss, 2001). Evidence of
greaterr efficiency and effectiveness through the privatisation or contracting-out of
publicc services remains flimsy, particularly for developing countries (Batley, 1996).
Thee introduction of competition has a more significant effect on performance than a
changee of ownership, especially if privatised bodies continue to come under detailedd regulation (Batley, 1996; Crook and Kirpatrick, 1988; Shapiro and Willing,
1990;; Vickers and Yarrow, 1988). Privatisation of infrastructure and services that
aree natural monopolies can be a source of worry. More often than not, data on privatisationn is filtered by an ideological screen through which the evaluation of such
experiencee is focused primarily or exclusively on efficiency indicators (Lee, 1997).
Thee third set of criticisms refers to political arguments: accountability, transparency,, corruption, inequality, opposition from within government and labour unions.
Manyy writers question the potential benefits of privatisation, arguing that although
inn theory privatisation could bring benefits to markets, state, and society, in practicee privatisation and commercialisation are resulting in a massive concentration of
wealthh and power to remote bodies beyond the reach of political accountability
(Bayliss,, 2001; Martin, 1993; World Bank, 2001, 2002;). Whenever what was previouslyy a government responsibility is privatised, there is a potential disadvantage
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off the loss of public assets if these are sold at prices below their real value. It has
oftenn drawn severe opposition from within the government and labour unions. A
muchh more important factor is the potential disadvantage of reduced transparency
andd accountability of infrastructure and service provision. In fact, political influencee partly destroys comparative advantages of the private sector. Corruption is
pervasivee throughout the privatisation process (Miklós, 1995) due to lack of transparencyy in the divestiture of state owned enterprises (SOEs) and awards of contracts.. Privatisation actually reinforces the need for competent, effective and accountablee local government to act on behalf of the inhabitants to ensure that private
companiess maintain quality and coverage in infrastructure and service provision
andd do not abuse any natural monopoly position by raising prices. According to the
publicc choice approach, privatisation is necessary because self-interested bureaucratss staff the public sector. However, it is these self-interested bureaucrats who are
expectedd to implement privatisation policy in a non-self-interested way. Privatisationn requires an effective public sector and the people who are most threatened by
thee policy are the ones who are expected to carry it out (Bayliss, 2001; Hirschmann,, 1999).
Thee fourth point has to do with equity and the need for monitoring and for safeguards.. There is fear that privatisation might deny equal access of the poor and
mostt vulnerable groups to public services. Under privatised conditions, it may be
difficultt to ensure that lower-income households and areas receive basic infrastructuree and services at affordable prices. Thus, there is still an ongoing debate about
thee desirability and efficacy of privatisation (Rondinelli, 1997; Rondinelli and Kasarda,, 1993) in which the questions are: what if the private sector is not able to
providee the service, what are the risks of monopolisation and exploitation, and how
cann private efforts be coordinated in such a way that public goals are achieved
(Devas,, 1993; Hardoy et ah, 1992)? There is widespread recognition that when responsibilitiess are passed on to the private sector, safeguards must be built in to ensure
appropriatee standards, achieve coordinated provision, ensure a competitive environmentt and avoid monopoly control of essential services by private providers which are
nott publicly accountable, and to minimise corruption and inequity (Burgess et al.,
1997;; Cointreau-Levine, 1994; Rondinelli and Iacono, 1996). As a consequence, none
off the alternatives to privatisation, at least to public services, completely exonerates
governmentt from its social contract with the people. In most cases of privatisation
thee government remains responsible for guaranteeing a basic minimal level of services,, for maintaining a supervisory role and for monitoring the performance of the
privatee sector, for ensuring equitable access for all urban residents and for rating
performancee and unit costs (Bernstein, 1993). Therefore, privatisation in service
provisionn usually takes the form of a public-private arrangement, requiring constant
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andd stringent monitoring and evaluation. In such situations, the government retains
somee degree of power, while saving on costs, reducing political interference and red
tape,, and lowering levels (see section on partnerships).
Thee market does not and cannot decide everything. Orthodox privatisation literaturee shows that welfare gains from the policy are maximised where the enterprise is
inn a competitive market. Where this is not the case, appropriate regulation is required.. However, regulation is particularly problematic in developing countries.
Firstly,, the process is institutionally demanding in an environment where appropriatee skills are scarce. Secondly, markets are smaller and therefore less competitive,
requiringg more effective regulation. In most low-income countries where there is
regulation,, it is based on the industrialised country model - the main utilities have
specificc regulatory bodies. However, where markets are smaller, many more industries,, e.g. cement distribution or agro-processing, are monopolistic, requiring relevantt regulation. And thirdly, the reality is that - regardless of legal niceties - the
economicc significance of privatised companies, coupled with uncompetitive market
structures,, is such that regulation may well have little effect in low-income countriess (Bayliss, 2001). In case of deficient monitoring capacity of the state, quality
andd competition cannot be ensured and the supposedly potential benefits of privatisationn will be undermined.
Thee above implies that the public role changes rather than disappears with privatisation.. Rather than a simple transfer of assets from public to private sector, privatisationn is therefore usually about changing their roles and relationships with regard
too ownership, operation, control and regulation (Batley, 1996; Foster, 1992). The
capacityy of government to perform a new role and to manage new relationships
withh the private sector is an important policy issue which has so far been given littlee attention in research on development countries (Batley, 1994, 1996).
Thee final factor refers to public good arguments. One issue of critical concern to
thee privatisation exercises is cost recovery vis-a-vis the role of the state in the provisionn of services regarded as or approximate 'public goods' for example the disposall of waste. It is difficult but not impossible to exclude non-payers and the cost
off extending the service to additional users is practically zero. Also, disposal sites
aree likely to be difficult for private firms to acquire without recourse to state powerss of compulsory purchase and private firms and users are likely to resist paying to
limitt the negative effects on surrounding areas. These are arguments for direct publicc control of the provision of the service (Batley, 1996).
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2.33

Ideological motivations for decentralisation and privatisation

Developmentt economics is characterised by competing political economy dimensionss (in conservative-radical terms, in state-led versus market-led terms, on how
thee state should function, etc.), and by intrusions of key ideas from time to time,
whichh have deep and durable impacts on intellectual thought and practical response
(Pugh,, 1996). As far as ideology is concerned, decentralisation and privatisation
policiess are part and parcel of the same neo-liberal economic philosophy, the new
realismm that dominates development thinking and proclaims a resurgence of the
markett and a reduction of state control. Since the 1980s, and particularly after the
collapsee of state communism and the fall of the Berlin Wall, there has been an uncriticall belief within major development circles in the superiority of the liberal democraticc model. The international institutions and donor community have increasinglyy devoted time and effort to gain universal acceptance for a liberal-democratic
andd free-market model of development, arguing that a slim, efficient and accountablee public bureaucracy are not simply desirable but also necessary for a thriving
freefree market economy and vice versa (Lefrwich, 1994). Crucial actors in the developmentt scene (particularly, the IMF and the World Bank) advocate a push back of
statee control through decentralisation and privatisation. The challenge now is how
too define appropriate roles and responsibilities for the key actors involved (Safier,
1992).. The argument is that government policies should create favourable conditionss for private sector-led development (Taylor, 1997).
Ideologically,, decentralisation and privatisation policies are not just about efficiencyy and effectiveness but also a struggle against big government i.e. downsizing
government,, making it slim whilst simultaneously extending the scope for operationn of private capital (Young, 1991). Decentralisation implies that government has
too step back for lower structures of government, the private sector, NGOs and
CBOss to take over the vacuum created by the retreating public sector. Thus advocatess of these policies justify them as key elements in building "good governance"
interpretedd as greater accountability, transparency and pluralism (Aryee, 1997,
1995,, 1992; Crook, 1994; Crook and Manor, 1998, 1995; Stoker, 1998, 2002),
whichh are expected to lead to more efficient, realistic and locally adapted developmentt strategies (Oluwu, 2001, Oluwu and Wunsch, 1995, Smoke, 1994; Smoke
andd Oluwu, 1992; World Bank, 2002, 2001, 1989; Wunsch, 2001, 1998, 1991;
Wunschh and Oluwu, 1996). In reducing central government responsibilities, decentralisationn has also been expected to encourage participation by the private sector in
thee task of economic development. Privatisation is viewed not as a panacea (Cointreau-Levine,, 1994), but as an attempt to create new institutional forms capable of
respondingg to a rapidly changing social, economic and political environment via
thee private sector.
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Ass Bardham (1997) points out, to the liberal economist, decentralisation is a means
off getting rid of an interventionist and overextended regulatory or predatory state.
Decentralisationn places decision-making in the hands of those who have informationn which outsiders lack - an incentive advantage qualitatively similar to that enjoyedd by the market mechanism over the state.
Manyy authors such as Uduku (1994) and Bayliss (2001) however, criticise the
underlyingg ideology of market-led development and argue that the instrument of
privatisationn does not address the deep-rooted causes of poverty and inequity. Accordingg to this school of thought, development can no longer be seen only in terms
off economic growth and/or meeting basic needs, but as enhancing the competence
off people to analyse and solve problems of day-to-day life. Critics question the
somewhatt over-simplified terms in which the mainstream neo-liberal ideology
equatess private sector participation with formal democracy and a new form of
downsizingg government. As the general adage states, the proof of the pudding is in
thee eating.
Inn recent years, regulation theorists have sought to dispel simplistic faith in marketbasedd solutions by demonstrating the ways in which the stability of capitalist societiess is reliant on complex and irreducible regulatory mechanisms (Bayliss, 2001;
Hoogvelt,, 1997). Challenging the so-called "invisible hand" as the seemingly neutrall forces of supply and demand that determine the price of a product and services,
etc.,, Hoogvelt (1997) stated that "indeed the merit and lasting achievement of the
Marxistt tradition has been to show that at all times, and at all levels, the 'invisible'
handd was guided and steered by politics and power, and that it always, and indeed
cumulativelyy so, ended up in concentration of wealth and property for some people
inn some places, while causing abject misery, poverty and appalling subjugation for
aa majority in most other places." According to Hoogvelt, Marx greatest contributionn was to show how the formal equality of market could produce socially structuredd inequality (Hoogvelt, 1997: 15), with a large portion of the population impoverished.. Schuurman (1997) asked whether decentralisation should be regarded as
partt of a progressive political project befitting the poor in the Third World, or as part
off a global neo-liberal project to disempower progressive elements in the civil societyy and thereby remove the remaining obstacles to the global presence of capitalism.
However,, and as Martin (1993:176) argued, an ideological divide exists for the pro
andd anti-decentralisation and privatisation policies, which no amount of pragmatismm will bridge. This demonstrates that technical criteria alone cannot measure the
worthh of any public policy instrument.
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2.44

The African State facing decentralisation and privatisation

Africaa seems to be the only continent of the world that has failed to grow in real
termss (World Bank, 2000). The African state faced a number of problems/shortcomingss at the time of independence. These include: (i) ethnicity/regionall diversity; (ii) the impact of clientelism, favouritism and unaccountable
andd corrupt elites; (iii) a State incapable of fulfilling the functions bestowed on it;
(iv)) the impact of structural adjustment programmes (SAPs) on the African State;
andd (v) a weak indigenous private sector.
2.4.12.4.1 Ethnicity/regional diversity
AA major factor, which accounted for the centralist approach by many African countries,, was the issue of ethnic or regional imbalances in the process of nation buildinging and development. Africa is a very diverse continent in terms of ethnic groups
(Mule,, 2000). Nearly all the African countries are composed of many tribes or ethnicc groups of which Ghana, for example, has many. In 1960, roughly 100 linguistic
andd cultural groups were recorded in Ghana. Later censuses such as those in 1984
andd 2000 show that the ethnic and cultural composition of the population has not
disappearedd by the turn of the 21" Century. Even within any of the major ethnic
groupingss e.g. Akan, Mole-Dagbane, Ewe, Ga-Adangbe, and Guans, etc, there are
sub-groupingg and sub-divisions21 (see http://www.ghanaweb.com/GhanaHome
Page/tribes/.. Such large numbers of ethnic groups (kingdoms, paramountcies; with
differentt languages) and minorities create problems for nation building in the absencee of a strong unifying force: the central government. Managing ethnic diversity
iss therefore a major challenge and many countries in Africa have succeeded or
failed,, on the basis of whether, and to what extent they have been able to successfullyy manage ethnicity (Mule, 2000).
2.4.22.4.2 The impact of clientelism, favouritism and corrupt elites
Thee worrying phenomenon in such situations is the tendency of the central governmentt to pursue policies of clientelism/favouritism with particular states, regions

Forr example, the biggest group in Ghana, the Akan has at least five sub-divisions i.e. Ashanti,
Akims,, Kwahus Akuapims and Fantes. The Ashantis for example have Asante-Akims, Adansi,
Agona,, etc. The Akims are further divided into at least three: Akim Kotoku, Akim-Bosome and
Akim-Abuakwa.. In some cases, the sub-divisions reflect different languages. For the unsuspectingg Ghanaian, all people from the Volta region are Ewes. However, there are over twenty languagess spoken by the different ethnic groups that inhabit that small parcel of land. The subdivisionss of each group share a common cultural heritage, history, language, and origin. These shared
attributess were among the variables that contributed to state formation in the pre-colonial period.
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orr groups, in order to retain the state/region in the union22. Such policies could angerr other regions or tribes and set in motion endless demands and counter demands,
whichh could have negative repercussions or undermine the unity of the country, if
nott handled properly. In addition, a major characteristic of many African states is
thee constant in-fighting between different regional and/or ethnic groups over state
powerr leading to a weakening of the developmental efforts. African governments
havee usually faced difficulties over territorial jurisdiction, deeply entrenched ethnic
rivalry,, a lack of a common identity and heavy external influences and interference
(Doornbos,, 1990; Sandbrook 1993; Post 1996).
Furthermore,, there is the problem of the state being run by unaccountable and corruptt elites. There are quite a number of reasons for this. The first set of reasons referss to the unrepresentative or elitist nature of African governments. Almost all the
governmentss in Africa have either been unrepresentative or elitist in nature. The
politicall elites have always been concerned with their own survival and the use of
statee power for the accumulation of private wealth (Ake, 1995; Aryeetey, 2001a
andd b). African state bureaucracy has very often fulfilled a role similar to the coloniall rulers (i.e. exploitative). The ruling elites have seldom been effectively challengedd due to the absence of sizeable middle and working classes (traditionally importantt agents in the political arena), and the prevalence of a poor, uneducated and
self-sufficientt peasantry that does not constitute a formidable political force (Aryeetey,, 2001 a & b; Bratton and Van der Walle, 1992; Doornbos, 1990).
Thee second factor refers to the pervasive influence of political manipulation and
corruptionn as the main techniques of political mobilisation. Together with mismanagement,, the political system of favouritism helps to explain the failure of the state
too create an effective form of legitimacy. A correction to this tendency is the upsurgee of democratic change and political liberalisation due to the fall of the communismm in the Soviet block which has also engulfed the African continent. Dictatoriall regimes in many African countries had to make way for more democratic rulers,, due partly to outside and domestic pressures for change (Aryeetey, 2001a).
Thesee reforms are taking place in response to the escalation of indigenous political
demandss (motivated by severe economic grievances and deep-seated indignation
aboutt corruption and mismanagement) as well as in response to pressures from outAtt the time of independence, there was a strong lobby by the Ashanti kingdom for a loose federal
state.. The central government had to appease them with a limited dose of 'regionalism' to unsure
aa united country. The question of how to deal with a clientelistic state was partly responsible for
thee delay in the granting of political independence to the Gold Coast, which had a Ghanaian as
Primee Minister and Head of Government as far back as 1951.
40 0

Decentralisation,Decentralisation, Privatisation and the Africa

sidee (i.e. the insistence on 'good governance' by the western donor community
(Aryeetey,, 2001a, 2000; Bratton and Van der Walle, 1992; Sandbrook, 1993). The
earlyy 1990s witnessed an upsurge of real democratic reforms all over the African
continentt (Bratton and Van der Walle, 1992). The transition to democracy, however,, is faced by formidable hindrances, including a lack of established democratic
traditions,, the manipulation of elections on the part of ruling parties (obstructing or
silencingg the opposition), the lack of organisation and coherence among opposition
movementss including other civil societies such as trade unions, professional associations,, human rights organisations, etc.), the virtual absence of independent and
professionall mass media and the consequent lack of a well-informed citizen, and
thee problem of how to deal with ethnicity in a sensitive and sensible way (Aryeetey,, 2001a; Rasheed, 1995; Schraeder, 1995; Sandbrook, 1996). Consequently,
theree are ample opportunities for the ruling elite to turn democratisation to their
ownn advantage. The concept of democratisation is in danger of becoming a smoke
screenn for authoritarian leaders and sectarianism policies (Aryeetey, 2001a and b).
2.4.32.4.3 The state is incapable of fulfilling its development functions
AA salient feature of the African state is its dominant role in all development efforts
andd the high expectation bestowed upon it. The inability of African states to fulfil
theirr basic functions have, however, been compounded by the results of prolonged
economicc crisis (Aryeetey, 2001a). During the 1980s, concern grew about the inabilityy of many governments to deliver development programmes to their people at local
level.. In Africa, which was the most problematic region in terms of development, the
Worldd Bank stated that one of the continent's most urgent needs was to improve institutionall capacity. This included a recommendation that local governments could
playy a greater role if allowed more autonomy and regular, independent sources of
revenue,, especially in managing the expanding urban networks that link the towns to
theirr hinterlands. In rural areas, local services, such as water supply, could be better
runn at communal level. This also requires delegation of responsibilities (UNHCS,
1996).. The political inefficacy, administrative weaknesses and economic stagnation
cann be understood in part as being caused by attempts to impose a high level of centralisationn in contemporary African states and by the fact that these explanations arguee forcefully for changes in political structure and development strategy. Regardlesss of how effective central planning was in either socialist or mixed economies,
thee prescriptions for central planning by international organisations in the 1950s
andd 1960s were a convenient excuse for third world governments to nationalise and
centralisee as many activities as possible (Rondinelli et al., 1978). However, the
perceivedd failures of central planning in both socialist and mixed economies led
manyy government officials and development experts to call for decentralisation as
aa remedy (Rondinelli, 1990).
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2.4.42.4.4 The impact of structural adjustment programmes on the state
Anotherr problem facing the African State has to do with the impact of the structurall adjustment programmes (SAPs). SAPs have caused considerable problems for
Africann states (Aryeetey, 2001a). The reforms have been imposed on these countriess due to, among other things, severe economic crises and the failure of the conceptt of the African State. The promotion of economic reforms in times of economic
distresss is extremely precarious because the social costs of adjustment are disproportionatelyy borne by vulnerable groups. Decentralisation and privatisation policies
havee been introduced exactly at a time when the state faced a legitimacy crisis.
Manyy states were forced to make the transition to democracy due to external pressuress and growing internal indignation and resistance towards economic mismanagement,, unaccountability and corruption. But the fate of their policy reforms has
beenn modelled mainly by the pervasive influence of past practices. Rather than creatingg an entirely new situation, regimes have often tried to mould their policies in a
wayy that supports their own short-term and selective interests.

Thee insistence by the neo-liberals on market principles, open and competitive economicc set-ups, though not perfect, facilitates the mobility of capital. By removing
constraintss on the circulation of capital, investment is expected to increase, producingg positive spin-offs. Proponents of globalisation point to the, admittedly sometimess impressive, economic growth rates in many countries that have adopted the
neo-liberall model. However, reforms in many African countries have largely failed
too induce a pattern of self-generated growth. On the contrary, the pace of liberalisationn exposed many African economies to international competition without giving
theirr domestic industries chances to adjust. The resulting picture is one of distressingg de-industrialisation and subsequent low levels of employment. Furthermore,
onee of the major prescriptions of structural adjustment, i.e. the adoption of the
modell of export-oriented growth, has in fact reinforced the traditional dependence
off many African countries on the production of a limited number of - agricultural
exportt crops or mineral resources - in spite of the fact that the trading conditions of
thesee commodities continue to worsen and threaten long-term national food security.. Finally, as a result of the adjustment-induced economic liberalisation and deregulation,, many governments in African countries have been forced to cut back on
sociall services (i.e. food subsidies, health care and education), placing additional
burdenss on non-state social security arrangements. The privatisation of public servicess has created additional barriers. Of course, this process has the greatest impact
onn the most vulnerable groups, such as poor women and children, widows, single
women,, the elderly, and the handicapped (Kapoor, 1994; Hoogvelt, 1997; Mihevc,
1995).. Furthermore, in many African countries deep ethnic and religious rifts
fragmentfragment society. The unequal distribution of costs and benefits of structural ad
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justmentt has helped to exacerbate these differences and has led to a re-emphasis of
regional,, ethnic, and/or religious identities (Ellis, 1996).
Thee implementation of drastic austerity measures under the structural adjustment
programmess of the IMF and the World Bank, such as the removal of consumer
subsidiess and severe cutbacks on budgets for social services, has had a disruptive
influencee (Bayliss, 2001). This has stimulated different types of responses includingg resorting to the informal alternatives for the provision of services that traditionallyy belong to the state (Ellis, 1996; Rasheed, 1995; Trip, 1992).
2.4.52.4.5 A weak indigenous private sector
Historically,, African countries have had very weak private sectors. Weak indigenouss private sectors are partly to blame. Private business was dominated almost
exclusivelyy by small-scale informal economic activities. As a result, in the early
yearss of independence, African countries were characterised by a tendency towards
centralisation,, in which the central government took the lead in economic development.. This was due to the important role of the state in the first phase of nationstatee building of each country. The prevailing dominant development thinking at
thatt time was based on modernisation theories (with a strong Keynesian slant) and
calledd for strong state-led development. In the 1960s and 1970s, the policies of the
firstt generation of independent African countries reflected widespread assumptions
regardingg the central role of the state in engineering economic development in the
facee of weakly developed indigenous private sectors and often substantial foreign
economicc presence. By this time, western aid agencies had accommodated themselvess to the expanded role of the state including its encouragement of economic
planningg and the use of public enterprises for a variety of purposes. Though significantt public sectors had frequently been handed down as one of the legacies of
thee colonial era, public sectors then came to embrace an expansive range of productivee and commercial activities. They accounted for a greater share of gross domesticc product and of formal sector employment that was often substantially above
thee average for other regions.
2.55

Conclusions

Thiss chapter has made it clear that the African State is weak. The last three decades
representt an attack on government, bureaucracy and centralisation in favour of decentralisationn and privatisation. Government agencies are viewed as monopolies
thatt have few incentives to provide effective services at reasonable cost (Aryeetey,
2001a).. To a large degree they are insulated from their constituencies by layers of
governmentt bureaucracy and civil service protections so that they achieve a life of
theirr own, serving the needs of their managers and employees as well as a few nar43 3
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row,, external constituencies that have leverage over them. The classic palliative for
monopolyy is competition and the marketplace. The result is that a large range of
market-inspiredd mechanisms has arisen to either replace government provision or
att least modify it.
Threee major points in the previous analysis could be singled out. The first refers to
thee uniform approach and strong external pressures. There is the tendency to suggestt uniform policy reform in spite of profoundly different settings. This results
fromfrom the prevalence of neo-liberal doctrine and the power of multi-lateral organisationss promoting their policies. Decentralisation is often an abstract exercise in
whichh there is insufficient appreciation of details of the strategy and its implementation.. Thus, many attempts at decentralisation and privatisation have failed to improvee the delivery of public services because the plans were ambiguous. A recurringg theory is that different situations in terms of services, institutional settings and
geographyy merit different approaches. But the present quest for deregulation, decentralisationn and privatisation tends to look for mechanical and universal strategiess which have very uneven consequences. The same decentralisation approach
willl have drastically different consequences in different contexts. This issue is not
usuallyy considered in designing specific schemes where oversimplified and universall approaches are considered a universal panacea for improving responsibilities
andd efficiency. Analysing the different applications of decentralisation and privatisation,, the World Health Organisation (WHO) concluded that the 'devil is in the
details'.. The actual impacts of decentralisation and privatisation depend crucially
onn a myriad of details that often cannot be settled in advance.
Thee second points to lack of political support for reforms/strong internal oppositiontion from leading sectors in the society. The fact that policies of decentralisation
andd privatisation were imposed on many debt-ridden developing countries as part
off structural adjustment programmes regardless of their actual political-economic
situationn implies that domestic political support for these reforms is not always
self-evident.. The lack of political commitment is probably one of the most importantt reasons for abysmal results (Burgess et al., 1997). Strong internal opposition
fromfrom bureaucrats who are supposed to implement or supervise the implementation of
thee decentralisation and privatisation policies is based on their fear of losing personal
interestss (Bayliss, 2001) and pressure from trade unions and civil society affect the
processess and their outcome. However, the same policies might produce different
outcomess in different settings.
Thirdly,, conditions for successful decentralisation and privatisation are not fulfilled.
Thesee include (i) The weakness of (local) government in new control/management
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status;; (ii) The fact that the private sector is not always capable of stepping in/or is
reluctantt to take over; (iii) The building of new layers of government versus the
downsizingg of governmental influence and imposing cuts on government spending
throughh SAPs; and (iv) A lack of democratic tradition, strong central government
organisationn to control (local) government and the private sector. Formal adoption
off appropriate policies is futile if a country's institutions do not have the capacity
andd incentives to ensure their implementation.
Decentralisationn requires a willingness by central government to share power and
too engage lower level units in the decision-making process (Regulski, 1996; Smith,
1985;; Wolman, 1990). It also means greater accountability and transparency of the
governancee process in which citizens have an opportunity to participate. The advantagess of privatisation can be maximised when government creates a competitive
environment,, has adequate procedures for promoting cost reduction and service
quality,, strongly supports small and medium-sized enterprise development and divestituree or the restructuring of state-owned enterprises. Privatisation requires governmentss to perform an effective regulatory role to minimise corruption and inequityy (Bayliss, 2001; Rondinelli and Iacono, 1996).
Inn the Chapters 6, 7 and 8, we will see whether these conditions are fulfilled in
relationn to solid waste collection in Accra. We will first, however, focus on urban
governancee and urban management and see how these are influenced by the global
debatee on sustainable development.
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Urban Governance and the
Environment:: The Concept of Urban
Environmentall Management

Inn the previous chapter we discussed how the African state underwent a transformationn as a result of local government reforms following decentralisation and privatisation.. We concluded that urban management takes place in the context of a
weakk state. In this chapter, we will place the concept of urban management in the
contextt of current thinking about urban governance and the global debate on sustainablee development. We will first discuss the concept, building blocks and ideologyy of urban management. Next, we will build on the discussion in the previous
chapter,, focusing on urban governance. We will show that urban management has
movedd to urban governance, to include new actors and actions, including publicprivatee partnerships. Concerns about the environment, embodied in the global debatee on sustainable development, are addressed in the third section of this chapter.
Wee conclude by introducing the concept of urban environmental management as a
bodyy of ideas to manage the urban environment within the context of sustainable
development. .
3.11

Urban management

Thee urban management model involves the use of an effective, efficient, transparent,, accountable and businesslike approach to urban development policies. It deals
withh the development and day-to-day running of cities (Devas, 1999:2 and 2001;
Devass and Rakodi, 1993: 43) and includes topics such as planning, education,
health,, water supply and waste collection. It refers to "...efforts to coordinate and
integratee public as well as private actions to tackle the major problems facing the inhabitantss of cities to make a more competitive, equitable and sustainable city' (Dijk,
2000:23;; 2001:39). Well-organised urban management is the art of managing the
resourcess of a city in such a way that it helps to achieve common goals. It is an attemptt to use business-like approaches to management and find better ways of running
aa city. The concept is borrowed from business management and applied to the organisationn of public affairs.
Sincee the 1980s, urban development policies have been based on managerial thinking.. It originated in the USA where it was borrowed from private sector managerial
thinking,, and then spread into Europe, Japan, and later to the developing countries.
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Byy the end of the 1970s, urban planners in developing countries increasingly recognisedd that they had failed to formulate adequate strategies to deal with the urbanisationn process (Post, 1997). It took some time before this awareness was translatedd into the design of new approaches, but in the mid 1980s the management
conceptt became a focal point. The early ideas on urban management were, for obviouss reasons, clearly inspired by the neo-liberal climate that prevailed at that time
(seee Section 2.5). The assumption is that such a policy will create opportunities for
thee private sector - widely regarded as the engine of growth - to unravel its potentialss and also enable other non-public sector agents and organisations to participate
inn the urban development and management process. Following Post (1996,1997),
threee dimensions of urban management can be distinguished:
Thee urban management concept.
Thee building blocks of urban management, i.e. the conditions to be fulfilled
beforee being able to work with the concept.
Thee urban management ideology, i.e. the underlying philosophy and assumptionss on how society should be managed or governed.
Inn the following sub-sections we will have a more detailed look at each of these
dimensionss of urban management.
3.1.13.1.1 The urban management concept
Urbann management covers the full range of governmental interventions in the developmentt and day-to-day operation of the city (Devas and Rakodi, 1993: 43). Urbann management is about all activities in the area: both public and private, of
NGOss and CBOs, and the activities of individuals. However, Mattingly (1992) arguedd that although urban management is concerned with efficiency, effectiveness
andd transparency, it is not only the process that matters, but also how to achieve
substantiall results. For instance: where do we want to go? What are the major challengess in terms of employment, service delivery, etc? Being based upon models of
privatee sector business, the emphasis in urban management is placed on corporate
managementt with clearly defined organisational goals, strategies and a managementt team to ensure coordination (Devas, 1993). It requires a management team
thatt feels responsible for setting objectives for the urban system, choosing appropriatee actions and subsequently carrying these out within the limits of available
resourcess (Mattingly, 1992). The major thrust of such a management perspective is
too break with the existing segregation of urban policy. According to Post (1996),
urbann planning and management is a dynamic process (with uncertainties) which
callss for a flexible approach, adoption of a strategic planning style, integration of
townn and country planning with economic planning and public management, provisionn of a city-wide frame of reference and setting priorities for action. Urban man48 8
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agementt also requires a process approach, which calls for a continuous connection
betweenn the different steps in the planning cycle: analysis, policy formulation, implementation,, monitoring and evaluation.
Howw can these principles be realised in practice? Can a city be managed as a business?? What are the costs of social and environmental considerations? There are
competingg views on how a city should be managed. Until recently, for example, the
Worldd Bank primarily looked at the city in terms of how its role in the process of
economicc development could be strengthened. It advocated that the city should be
runn as a business entity with the aim being to increase levels of productivity. Otherss (such as Devas and Radkodi, 1993; Gould, 1992 and 2002; Hardoy et al, 2001)
havee denounced this approach as being an economically determinist and reductionistt view. According to this school of thought, urban management is multi-sector
andd multi-actor (Cheema, 1993) and should focus on the economic basis of the
city,, environment, participation, and equality (Devas and Radkodi, 1993). The
city'ss development management should be human-centred, they argue. However,
runningg a city as a business does not imply running it in a purely economic deterministicc way or without due respect for a human-centred perspective. Even the currentt World Bank thinking about urban development policies does not challenge the
ideaa that a multi-disciplinary approach is central to the concept of urban management.. In fact, it confirms it. Businesslike approaches presuppose adopting market
principless and policies such as full cost-recovery {i.e. emphasis on a cost-benefit
analysis),, let-user-pay, less politics, but at the same time aiming at equity {i.e. coveragee should be 100%). Adoption of such a model could help ensure better mobilisationn of (financial) resources to sustain the economic development of the city and
itss public service provisions including housing, water supply and transportation.
Manyy cities in developing countries are cash trapped partly because they have
failedd to develop effective and efficient methods to mobilise additional revenues
fromfrom non-traditional taxable sources to provide essential public services. The economicc sense of running cities as a business is that services that have a self-financing
capabilityy should operate as such. Such a policy could free resources for the provisionn of other essential services, e.g. purely public goods, the cost-recovery of which
iss impossible. If the urban services were run like a corporate business entity, the chief
executivee and his management staff (of the "corporate urban setting") would have to
accountt for their stewardship to the shareholders {i.e. the public, including not only
thee executive branch of government, but also the man in the street).
Urbann management is not only an attempt to project businesslike approaches to the
managementt of cities', but also to do something about the environment. Although
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itt was not a leading idea from the start, it has in the meantime taken firm root in
urbann management thinking.
Summarisingg the above, urban management is about:
1.. The adoption of a business-like approach to urban development, albeit with a
consistentt view on the impact of policies and actions on the welfare of people
andd the state of the environment.
2.. The need to look at the city in its entirety and to a holistic/integrative approach
thatt seeks to amalgamate economic planning, physical planning, public works
andd public service delivery into one system.
3.. The concern for the urban development process, recognising the dynamics and
uncertaintiess of development and the need to adapt swiftly to changing circumstances. .
4.. Building a shared view on the future development of the city among decisionmakers,, and adapting rules, regulations and working attitudes accordingly.23
5.. Calling upon non-public actors whenever and wherever possible in order to
benefitt from their resources and comparative advantages in initiating, executingg and running activities that foster urban development process.
3.1.23.1.2 The building blocks of an urban management model
Thee building blocks of an urban management model refer to the conditions that
needd to be fulfilled before the concept can work successfully. In most documents on
urbann management (Baud, 2000 and 2001; Chema, 1993; Devas and Radkodi, 1993;
Dijk,, 2002, 2001, 2000; Hardoy et al, 2001; Harris, 1997; Mattingly, 1992; Pieterse,
2000;; Post, 1997, 1996; Schubeler, 1996; Stoker, 1998 and 2002; UNCHS, 1996;
Worldd Bank, 2000, 2001), it is claimed that reforms are needed. These include policiess of decentralisation (i.e. strengthening decentralised local government institutions,, achieving a new balance between the central and local government administrationn and giving more discretionary power to local government to prioritise, plan and
implementt its projects and control its fiscal matters and revenues), as well as privatisationn and participation (see Chapter 2). These are political processes that in principle
willl enable the parties concerned to work according to the principles outlined above.
Ass Safier (1992) noted, the urban management approach is firmly about the sort of
conditionss to be fulfilled to enable both public and private actors in urban developmentt to deliver their job.

Laterr on this was extended to include all stakeholders (the urban government perspective, see
below). .
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Thee basic conditions that have to be fulfilled in order to work successfully along
thee principles of urban management are:
a)) Conducive political environment, especially leadership which is genuinely
dedicatedd to the idea of developing the city and which is willing to act as a
catalyst.. It has to create a feeling of trust and foster consensus on urban developmentt goals and strategies.
b)) Popular participation, involving the people in the decision-making process particularlyy helps to create a sense of ownership, thereby enhancing the success of
aa policy or programme.
c)) Decentralisation in order to strengthen local government (see Chapter 2). This
willl enable the latter to create the material and immaterial conditions conducivee to urban development. It is also expected to foster democratic relationshipss that will enable other actors to participate in urban management.
d)) Privatisation of suitable public service provisions in order to make better use of
thee acclaimed potentials of the private sector (see Chapter 2).
e)) Sound management practices (efficiency, transparency, accountability) is a
sine-qua-nonn for good urban management.
Thee debate on urban management stresses one point in particular: reform the old
wayss of doing things in favour of businesslike approaches to enhance economic
development.. However, the fate of policy reform is largely determined by the degreee of available political commitment and institutional support. The desire to
makee urban administration more decisive and effective can suffer particularly when
conflictingg interests become more manifest and obstruct planning and decisionmaking.. Decentralisation, privatisation and participatory development may reduce
thee role of the state or local authorities in service provision. However, they do not
takee away their overall responsibility (Batley, 1996). The reform calls on the state
andd local governments to strengthen their supervisory and regulatory capacity in
orderr to ensure orderliness.
3.1.33.1.3 The urban management model ideology
Thee ideological dimension of an urban management model refers to the underlying
philosophyy or assumptions on how a society should be managed or governed. Behindd these assumptions is the question of what is good for the city or society. An
examplee of such an assumption is that the market is more capable of allocating resourcess (neo-liberal economic philosophy), or that Western democracy is better
thann others.
Thee ideology behind mainstream urban management thinking can be summed up in
twoo main points: (i) the promotion of liberal democratic relations as superior to any
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other,, and (ii) the focus on economic development by enhancing urban productivity.. Liberal democracy might be a nice idea, but is it the only system? Is it suitable
too the African system? However, this is a summing up stemming from the 1990s.
Thee ideology has changed as a result of the rise of alternative development ideas
andd their incorporation into mainstream urban management thinking. Urban managementt used to be shaped along public management lines e.g. with a prominent or
leadingg role for the local government. However, the role of other actors in the runningg of the city - for instance in service delivery - is increasingly acknowledged.
Thee emphasis on urban management used to be on enhancing urban productivity,
inn which other objectives such as environmental protection and poverty alleviation
aree subsumed to the goal (Post, 1996 and 1997). It was only later that it also includedd concern for the environment. This strong emphasis on the enhancement of
urbann productivity in urban management demonstrates to some extent a singlemindedd economic bias at the expense of social, political and environmental considerations.. Critics (e.g. Rees, 1992,) accuse the World Bank of being the chief exponentt of this type of thinking. Although withdrawal of the state and promotion of
economicc liberalism might improve productivity, it is unlikely to affect those unablee to share the benefits of increased economic growth. The programmes intended
too alleviate urban poverty and manage the urban environment are designed to be
viable,, but can be implemented only if the "right" economic conditions are created
(Gould,, 1992; Haeley, 2002; World Bank, 2001). The poor will be waiting in vain
forr beneficial trickle-down effects as these fail to materialise (Nientied, 1993; Post,
1997). .
Currentt interpretations emphasise the need for urban development to be more human-centredd and contribute more to poverty reduction and environmental sustainability.. This is linked to the rise of alternative development approaches, which emphasisee the necessity of human-centred development, since development is not just
aboutt economic growth, but also about improvements in human's living conditions
(references!). .
Too sum up, the urban management ideology has two main attributes:
a)) Conventional bias towards economic growth and productivity; little attention to
sociall and environmental aspects (mainstream rather than alternative development). .
b)) Superiority of liberal democracy (good governance promotion by the Bretton
Woodss institutions and donors).
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3.22

Urban governance

Thee global trend towards decentralisation has focused attention on city level governmentt as the institution responsible both for urban development and for addressingg urban poverty. Yet city governments are often weak, ineffectual, and squeezed
byy overlapping agencies of the central state (Devas et al, 2001). In an increasingly
globalisedd economy, alongside decentralisation and privatisation, the process of
democratisation,, however faltering and incomplete, has enlarged the space in
whichh the citizens have to make their voice heard. The growing strength of civil
societyy has provided other avenues for citizens, including the poor, to demand
more,, exert influence and secure benefits. These challenges call for new governancee arrangements (Healey et al., 2002). The "traditional" ways of managing governmentt functions, particular in the African urban setting, hold back innovation in
thee economy and civil society. Some criticise the government for failing to adapt to
neww realities (Le Gales, 1998; Imrie and Raco, 1999). Since the mid-1990s, the
ideaa of governance has greatly influenced the development debate. "Good governancee is central to creating and sustaining an environment which fosters strong and
equitablee development" (World Bank, 1992 and 2000). It has progressively become
aa key component of development aid programmes and projects, particularly laid
downn in Bretton Wood institutions' and western bilateral aid agreements with developingg countries.
Thee debate about governance has emerged from two differing camps: from radical
criticss of conventional liberal democracy who call for empowerment of groups and
organisationss outside government institutions; and from new right-wing radicals
whoo stress the need for an enabling state and for decentralisation, privatisation and
consumerr orientation. Common to both orientations is hostility to large-scale centrall governments (Crook and Manor, 1995). The increasing concern with governancee is also associated with the emergence of political conditions attached to aid
programmess that require a move towards "good governance". The ideology behind
aa good governance programme is that existing corrupt and inefficient administrationss should be replaced with those based on multi-party democracies, as a preconditionn for economic growth (Leftwich, 1993 and 1994).
Thee term governance, which is broader than government, means different things to
differentt people or users (see Haeley, 2002; Pieterse, 2000; Stoker, 1998 and
2002).. Governance encompasses a complex set of values, norms, processes and
institutions,, whereas government is concerned primarily with the state. Governance
includess the whole range of actors within civil society, such as community-based
orr grass-roots organisations, NGOs, trade unions, religious organisations and businesses,, both formal and informal, alongside the various branches of government
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andd governmental agencies, both national and local (Devas et al, 2001). It also referss to the whole range of relationships between society and the state, while governmentt is associated primarily with top-down interventions and technocratic planningg (Crook and Manor, 1995; Devas, 1999; Devas and Rakodi, 2000; McCarney
etet al, 1995; Paproski, 1993; Rakodi, 1999; UNCHS, 1996; World Bank, 2000 and
1992).. Generally, governance can be thought of as a means to establish order
amongg parties whose interests may conflict. In the context of a firm, these parties
aree the stakeholders who influence strategic direction and performance (Harper,
1999;; Hitte/a/., 1999).
Socio-culturall changes also generated new material demands on urban government,
alteringg the configurations of value with which citizens judge their representatives.
Itt is claimed that the present governance arrangements are not conducive to the
kindss of demands made by citizens (Hirst, 2000). At city level as well, therefore,
theree is pressure on those involved in urban government to transform their policy
agenda,, their relations with the citizens and their position in the wider regional,
nationall and international landscape (Healey et al., 2002).
Urbann governance is primarily a steering policy. It refers to the complex set of values,, norms, processes and institutions by which cities are managed (Van Dijk,
2001;; Helmsing, 2000, UNCHS, 1996). It covers the local government-based relationshipp between various actors and stakeholders for improved social opportunity,
welfaree and economic efficiency in an urban setting. It is the stepping back of governmentt either spontaneously or by force and as a result of pressure by donor organisationss (World Bank, 2000). For most developing countries, the latter is the rule
ratherr than an exception. Urban governance is also another way of achieving urban
managementt goals (see below). It is practised in an attempt to improve statemarket-societyy relations. An underlying supposition is that the state influences
markett and society, and the former itself is influenced by the latter in efforts towardss good governance. Currently, interpretations of good urban governance refer
too "inclusive" governance: the involvement of all stakeholders (Harpham and
Boateng,, 1997; Perterse, 2000; Pugh, 1999; Stoker, 1998; 2000 and 2002, UNCHS,
19966 and 2000; World Bank 2001).
Urbann governance is concerned not only with policy, planning and economic productionn in an urban setting, but also with how these can bring about a fair distributionn of goods and services to all in a democratic environment. Urban governance is
aboutt accessibility, accountability, transparency and efficiency. Frequently, urban
governancee is closely associated with decentralisation, privatisation, empowerment,
capacityy building, partnerships and enablement (Pugh, 2000). The interest shown in
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urbann governance by developing countries stems from the need for all actors involvedd in the development of these areas to rethink ways of bringing about improvementt in the quality of life in their area (Harpham and Boateng, 1997). The
neww alignment between the state and civil society in the governance of their area
constitutess the main challenge facing cities in the developing world (Aina, 1997;
Gough,, 1999; McCarney, 1996a) (see Section 3.2.2 on partnerships).
Thee process of urban governance in the developing countries has over the last two
decadess been shaped by three major trends: a degree of decentralisation of responsibilitiess from central government to local levels; the privatisation of state assets
andd public utilities; and an attempt to increase participation by sharing the planning
processs (Devas, 1999). These trends are no longer managed through government
monopoly,, but through a multiplicity of actors. Decentralisation has also led to a
looseningg of the national government's control (UNCHS, 1999).
Too summarise, the key characteristics of urban governance include decentralisation,, privatisation and multi-stakeholder involvement in urban planning and management. .
3.2.13.2.1 Linking urban governance to urban management
Urbann management has developed into urban governance. Urban governance
broadenss urban management so as to include other actors and actions. Urban governancee is a specific interpretation of, and approach to, urban management - an attemptt to move it one step further and to disconnect it from the predominance of
publicc management. Urban management and urban governance share rather the
samee conditions and ideology. However, while urban management continued to be
conceivedd by the state as being the prime actor and prime representative for urban
development,, urban governance tries to move beyond this core role of the state by
recognisingg the actual role and potential of other actors and arranging a wider inclusionn in the governing process. Urban governance tries to break with the topdown,, state-led ideas of running cities. The World Bank has moved the focus of its
urbann development programme from projects concerned with housing and infrastructuree in the 1970s and city-wide urban management activities in the 1980s to
strengtheningg local governments and creating good governance at the local level in
thee 1990s (McCarney, 1996a). Both decentralisation and democratisation are consideredd crucial elements in improving governance. They are seen as a way of reducingg the size and power of the central state and of improving the accountability
off development planning and administration. The management of cities in the
Thirdd World is no longer seen as a monopoly of formal government institutions,
butt forces outside the state also have a significant role to play (McCarney et ah,
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1995).. The emergence of powerful forces at local level within civil society is coupledd with national and international support for decentralisation and democratisation,, which then leads to new forms of local governance and local ways of solving
urbann problems (Gough, 1999; McCarney, 1996b; Stren, 1996; Swilling, 1997b;
UNDP,, 1993; UNCHS, 1996;).
Furthermore,, the world in which urban managers function is changing fast and the
challengess to be met by local officials are shifting accordingly. The body of knowledgee and experience of how to deal with different urban issues is also growing rapidly.. New responses are constantly being tried and evaluated. Theoretical developmentss and practical experiences contribute to a better understanding of the urban
developmentt process and the possibilities to influence it (van Dijk, 2001). Three
mainn developments have emerged in the urban development scene:
thee changing role of the government in urban management;
thee increasing role of the private sector in urban development;
thee increasing importance of public-private partnerships (ppp) in providing urbann infrastructure and housing, and improving the delivery of urban services
(Schubeler,, 1996).
Thee role of governments is changing very fast from one of providers to one of facilitatorss and enablers. New legal frameworks are created as result of decentralisationn and privatisation policies. New priorities are emerging in urban management,
suchh as the need to formulate and implement economic policies at the city level to
promotee local economic development, to address changing needs due to technologicall innovations, to address urban poverty reduction actions at local government
levell and to design new forms of urban governance. Decentralisation and privatisationn create space for a large number of actors to participate in the urban developmentt process and to promote participatory decision-making and greater transparency.. This will make both public and private initiatives more successful and enable
neww partnerships and institutional arrangements to emerge.
3.2.23.2.2 Partnersh ips and new institutional
arrangements
Inn recent times, partnerships have become very important in the context of ensuring
goodd governance in the urban setting. The current development debate pays much
attentionn to the potentials of partnerships or co-management arrangements between
actorss in realising urban development (Baud, 2000; Helmsing, 2000; Stoker, 1998
andd 2000). Partnerships can be defined as enduring, mutually beneficial relationshipss between two or more actors based on a written or verbal agreement, and havingg a concrete, physical manifestation (in the case of waste management, such
thingss as garbage bins, transfer stations, disposal sites and collection vehicles).
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Partnershipss involve complex political, organisational and financial interrelationshipss among the partners. The characteristics of a partnership presuppose that certainn preconditions have to be fulfilled before it can be fruitful: a partnership can
functionn only if there is trust between the partners, mutual accountability (Baud,
2000)) and leadership.
Thee following general characteristics for most partnerships can be identified:
AA public-private partnership involves two or more actors (government at all
levels,, different kinds of private sector actors and different kinds of civil societyy organisations), at least one of which should be public actor (Batley, 1996;
Pierre,, 1998; Stoker, 1998).
Governance-relatedd or public interest partnerships can serve different purposes,
butt are meant to contribute either directly or indirectly to a public goal (Baud
andd Post, 2001; Gonzales III et al, 2000). This distinguishes them from exclusivelyy commercial relationships (Peters, 1998).
Eachh partner is a principal capable of bargaining on its own behalf, without the
needd to consult with other forms of authority.
Partnershipss can occur in different degrees of formalisation: including formal
andd informal arrangements, e.g. those that are supported by the rule of law, and
thosee that are embedded in established social practices (Baud and Post, 2001).
Eachh of the partners brings something to the partnership, including the transfer
off material or immaterial resources. The resources can be in the form of financiall capital or can be human, physical, organisational, political, intellectual and
socio-cultural. .
Thee partnership is mutually beneficial without assuming equality between the
actors. .
AA partnership implies a shared responsibility for the outcome of the activities.
Partnershipss are formed for various reasons. UNCHS (1993) distinguishes between
thee objectives, the internal dynamics, the socio-economic and political context, and
thee outcomes of partnerships. In basic urban services, the core objective of partnershipss is to provide these services in a more efficient and effective way. However,
thee overall goal may very well be subordinate to the particular objectives, needs or
interestss of the actors. In reality, therefore, the challenge is to look for compatibilityy of objectives, for example between the profit motive of the private sector and
thee community desire of affordability and equitable coverage.
Thee internal dynamics of partnerships refers to the nature of the collaboration betweenn different social groups having different values, concerns and resources. Althoughh collaboration is rarely on a truly equal footing, concrete projects and inter57 7
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ventionss through partnerships can help to manage differences in power and other
sociall inequalities, as well as build new norms, values and practices that contribute
towardss long-term development goals (Johnson and Wilson, 2000: 1995). In this
respect,, the concept of social capital - reciprocity within and between individuals
orr groups based on trust derived from social ties - has emerged. Social capital
helpss to explain the varying results in different communities, when given the same
impetuss to perform.24 In other words, differences in social capital lead to different
degreess of synergy25 in the outcome of partnerships (Baud, 2000; Evans, 1996; Ostrom,, 1996). Local governments need to develop a range of partnerships to address
differentt shortcomings in the provision of environmental services and the different
needss of communities and areas (Nunan and Satterthwaite, 1999).
Ass far as the context of partnerships is concerned, there are many external macrolevell factors over which local partners have very little control, but that do influence
thee nature and outcomes of partnerships. It is generally believed that market-led
macro-economicc policies, decentralised systems of administration and institutionalisedd forms of popular participation (democratic conditions) create a favourable environmentt for the rise and performance of partnerships (Helmsing, 2000; Post,
1997;UNCHS,, 1996).
Finally,, the outcome of partnerships is the ultimate test of their usefulness as a developmentt tool.
Partnershipss between state and non-state actors can mobilise resources, reduce
risks,, contribute to economies of scale in production and enhance service delivery
(Baud,, 2001; Helmsing, 2000). Of all government actors, local government is becomingg the most important in local governance and its importance will increase in
thee face of the globalisation process and the rise of inter-city competition (Schuurman,, 1997). Since local government cannot meet the challenges of local developmentt on their own, it engages in partnership arrangements with other actors in the
urbann arena. These partnerships seek to enhance the effectiveness of actions by (a)
takingg on board all relevant stakeholders and avoiding problems of exclusion and
fragmentation,, (b) recognising the complex social dynamics surrounding interventionss and taking these into account in the design and implementation of actions
and,, most importantly, (c) saving on costs through resource input and commitment
off civil society actors and the synergy resulting from combining skills and reSeee also the World Bank Working Papers on social capital.
Synergyy refers to the win-win situation that may arise from collaboration. According to Evans
(1996:: 1120-21) it requires complementarity of inputs by the actors involved as well as embeddedness,, that is, ties of loyalty and trust that connect the actors.
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sourcess of various actors (Johnson and Wilson, 2000: 1892). In relation to the latter,, Baud (2001) points out that a wider range of actors, including the publicc sector,
thee large-scale business sector, small-scale enterprises, NGOs and CBOs, professionall associations and universities are part of the knowledge infrastructure. CBO
andd NGO organisations are working together across national boundaries, "learning
fromfrom each other's best practices" and promoting international advocacy for empowerment.. Furthermore, there is a strongly normative claim made for the participationn inherent in partnerships.
Obviously,, this is a very optimistic view on the potentials of partnerships. In the
reall world, there are many obstacles, such as the unequal power relations between
externall actors and project beneficiaries, the difficulty of ensuring wider participation,, and the transaction costs involved in dealing with a variety of actors (Baud,
2000).. Although partnerships provide each of the actors involved with benefits, this
doess not imply equality among them, for in most relationships like this issues of
powerr are at stake. It should also be noted that, even though partnerships might
suggestt a degree of stability, they should be seen as expressions of people's practicess that have an inherent tendency to evolve, adapt and dissolve in response to
changingg circumstances (Baud and Post, 2001; Hordijk, 2001).
3.2.33.2.3 From privatisation to public-private partnerships
Severall sorts of joint arrangement can be identified where state agencies and privatee bodies act in mutual endeavour, working in parallel rather than dividing roles
hierarchicallyy (Batley, 1996). Partnership in joint schemes is most likely to occur
wheree there is a strong possibility that opportunities for private investors will be
generatedd by government involvement. The public sector's contribution might be
eitherr to undertake necessary investments which private firms are unable to performm due to their large scale, high risk, or the difficulty of charging consumers.
Presumably,, there should be an equal conviction on the governmental side that
theree will be public gains from private investment. In the urban sector, these conditionss seem most likely to exist in the case of the acquisition of land and the installationn of infrastructure for housing and commercial development (Batley, 1996).
Proponentss of private sector participation claim it generates increased efficiency in
servicee delivery, a more rapid and efficient decision-making process, reduced financiall burdens on governments for wages, fewer restrictions in work and hiring
practicess and more flexibility in adjusting the types and levels of services to changingg needs (Batley, 1996; Cointreau-Levine, 1994; Lee, 1997; Rondinelli, 1993 and
1997;; World Bank, 2000). There is, however, still an ongoing debate about the desirabilityy and efficacy of privatisation (Rondinelli and Kasarda, 1993). It is obvious
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thatt the government remains responsible for guaranteeing a minimal level of basic
services,, especially in case full cost-recovery is impossible. Therefore, in case of
privatisation,, the government maintains a role in order to supervise and monitor the
performancee of the private-for-profit sector, to ensure equitable access to services
forr all urban residents and to rate performance and unit costs (Bernstein, 1993).
Governmentss very often talk about private-for-profit sector involvement only in
termss of "formal sector"" companies and fail to recognise the crucial role played by
informall operators, community groups and NGOs (Hardoy et al., 2001), which
havee been playing very important roles in the provision of many essential social
services.. This bias results in a preference for large-scale, technocratic solutions to
thee problems of service delivery. The test of alternative arrangements for service
provisionn must be how efficiently and effectively they produce and deliver services
(Batley,, 1996).
Inn most public-private models, there has been an implicit bias against small-scale
locall enterprises. Local authorities prefer to contract to large-scale enterprises or
foreignn companies because they can use legal sanction if they do not comply with
thee terms of the contract. Some local authorities do so because of a perceived
"prestige"" they derive from such large-scale projects (Baud et al., 2000; Baud,
2000;; Post, 2002 and 1999; Rakodi, 1993). Such partnerships are also more likely
too provide certain financial advantages to government officials (Baken, 2000; Batley,, 1996; Baud, 2000). It is widely accepted that the combined resources of public,
privatee and civil society might produce outcomes towards sustainable development
moree than the sum of the outcomes of the individual partners. This factor greatly
influencess the call for movement from privatisation to public-private partnerships.
Partnershipss facilitate synergy, the pooling of resources, defending the interests of
thee most vulnerable, providing safety nets, safeguarding against private monopolies
withh regard to the delivery of essential services and possible abuse of the market in
resourcee allocation and the promoting of joint-ventures for certain services such as
waterr supply and waste management, which are crucial to human survival but
whichh cannot be wholly privatised. Partnerships therefore enable combinations of
differentt actors in order to facilitate a better delivery of essential public services.
Thee concept of partnership is the coming together of a large number of actors with
aa common intent to provide a service, despite their different interests. Coproductionn might help change the views of social scientists towards the hypotheticall "Great Divide" of public versus private sector (Ostrom, 1996). However, certainn services can best be provided solely by the state, others solely by the private
sectorr and yet another group of services could best be provided through publicprivatee partnerships.
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3.2.43.2.4 Challenges for partnerships
Withinn urban environmental management there is often a call for partnership to put
resourcess and interests together in order to allow the system to work more effectivelyy and efficiently. The argument put forward by academics and researchers in
thee international arena, which is striking a sympathetic chord in political circles, is
thatt partnership is the way out of the problem facing urban managers, particularly
inn developing countries, of how to provide effective and efficient public services
whilee still caring for the environment. However, there is still a gap between the
developmentt of ideas and the translation of these ideas into practice. Partnerships
posee tremendous challenges, such as:
thee development of mutual trust;
leadershipp capabilities and experience among weaker partners;
accountability; ;
inclusivenesss to the partners {e.g. the local authorities and contractors often
takee part in
thee decision-making involving contracts, while consumers are left out);
fromfrom a top-down to a bottom-up approach to decision-making;
aa degree of autonomy of the partners.
Iff the development system is not tailored and officials are not trained, partnerships
cann become counterproductive. Urban managers should also listen to the people in
thee art of mutual consultation wherever possible. The old administrators have been
trainedd in a certain way and are so accustomed to working that way that they do not
wantt to change things nor adopt other views, reforms notwithstanding. They think
peoplee should listen to them rather than vice-versa. As Pieterse (2001) notes, leadershipp by city authorities and mayors can make an enormous difference to the preparednesss of municipal governments to come to terms with their new role in a new
context.. The twin challenges of urbanisation and globalisation present an opportunityy for city governments to rethink fundamentally how they function and how they
intendd to develop their localities (WDR, 2000). The "business as usual" approach is
aa recipe for disaster.
Effectivee development requires partnerships at different levels of government, the
privatee sector, donor groups and civil society. National governments need to providee the guidance agencies and organisations require to coordinate their efforts to
removee bottlenecks to development (WDR, 2000: 3).
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3.33

Urban management and the environment

AA successful city is one that meets multiple goals such as a healthy living environmentt and a congenial working environment for its inhabitants. This includes not
onlyy a clean and safe physical environment and access to food, shelter and adequatee income, but also satisfying work and accessible and fair education opportunitiess for all citizens (Baud et al, 2001; WHO, 2001). This can be realised, among
otherr things, by organising sufficient as well as efficient water supply and by providingg for sanitation and garbage collection and disposal, drains, paved roads and
otherr forms of infrastructure and services that are essential for the health of all. A
healthyy city also provides an open and responsible government that involves people
inn making decisions about their own lives. Finally, a successful city also has an
ecologicallyy sustainable relationship between the demands of consumers and businessess and the resources, waste sinks and ecosystems on which they draw. Achievingg these goals implies an understanding of the link between the city's economy
andd the constructed environment, the physical environment in which they are locatedd (including soils, water resources and the climate) and the biological environmentt (including local flora and fauna), including the changes therein. Therefore,
thee notion of a "healthy city" has often been linked to economy, equity and environment.. In this section, we will focus on the environment, linking up with the
globall debate on sustainable development.
3.3.13.3.1 Coming to terms with sustainable development
Urbann management and the environment are issues which have gained considerable
prominencee on the political agenda. They range from local concerns about land use
orr recycling to global problems discussed at major meetings of world leaders such
ass the Rio Conference in 1992, the Istanbul Conference in 1996 and the Kyoto Protocoll in 1997, where major policy issues such as Agenda 21, habitat and climate
changee were outlined. These issues are closely connected to the global debate on
thee "sustainable development" of our planet, which has become a matter of great
concern.. As outlined in the global Agenda 21 of the Earth Summit - the blueprint
forr sustainable development - "...the growth in the world population and productionn combined with unsustainable consumption patterns is placing an increasingly
severee burden on the life supporting capacities of our planet. These interactive
processess affect the use of land, water, air, energy, and other resources" (UNCED,
1992).. Since the publication of the Limits to growth (Meadow et al., 1972), which
containss the first global analysis of the discussion on environment and development,, several related global events that followed, including the publication of "our
Commonn Future" (WCED, 1987), have raised awareness and contributed to the
conceptt of sustainable development. The main argument in the debate on sustainablee development is motivated by emerging global and domestic concerns about
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howw to ensure that socio-economic and technological developments, and particularlyy consumption patterns and waste disposal practices, meet current needs in all
regionss of the world without compromising the needs of future generations. It was
alsoo inspired by the premise that economic and other development policies should
bee based on six principles of sustainable development, namely internalisation of
environmentall costs, risk aversion strategies, intergenerational equity, intragenerationall equity, conservation of biodiversity and enlightened institutions.
Inn recent times, discussions on sustainable development have focused on a wide
rangee of issues, such as economic impact assessment of environmental regulations,
economicc modelling in response to global changes, macroeconomic policy and economicc growth, trade liberalisation and investment in services. In this chapter, we
willl limit the discussion to the impact of the sustainable development debate on
urbann environmental management in a poor developing country. We will look at
whyy urban (environmental) management and partnerships have become major issuess within the overall debate on sustainable development.
Thee concept of sustainable development has become a very important policy tool in
developmentt circles since the 1990s. This growing interest was fuelled by serious
concernss about the environmental implications of human activities. Despite increasingg interest in and knowledge of environmental limits and the debates about it
sincee the late 1970s, the development debate generally ignored these limits because
thee ecological concerns had not yet entered the political arena in the 1980s. By then,
developmentt debates were dominated by how to respond to debt repayment crises
andd economic stagnation in a political context that emphasised the downsizing of
governmentt and a greater importance to market forces and export-driven development.. Environmental concerns were largely ignored. Economic stagnation or decline
inn many nations forced them to focus attention on the macro-conditions for economicc stability and prosperity. But the publication of Our Common Future in 1987
andd Agenda 21 in 1992 helped to bring key environmental concerns back to the
forefrontt of international and national debates that development had to consider.
Sincee the publication of these reports, considerable progress has been made in policiess and practice towards sustainable development goals. However, those whose
primaryy concern was "environment" tended to ignore development concerns, while
thosee whose primary concern was "development" ignored environment issues or
misunderstoodd the different dimensions of depleting environmental capital. This
dichotomyy in emphasis tended to create more confusion. As Hardoy et al. (2001)
pointedd out, the most common distortion of the concept of sustainable development
iss to ignore the "development" aspects altogether. The concept of sustainable de63 3
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velopmentt has encouraged "development" to consider its ecological implications. It
hass also come to include a concern for meeting human needs and by considering
thee underlying economic, social and political causes of poverty and deprivation.
Thee current unsustainable lifestyles of people, particularly those in rich income
countries,, and insatiable human demands in the midst of scarcity and depletion of
resourcess call for sustainable development.
Thee term "sustainability" is most widely used with reference to ecological sustainabilityy i.e. in terms of whether the burden on natural resources by a specific project
orr broader programme of human activities and its other environmental impacts (of,
forr instance, the generation of waste) can be sustained (Hardoy et al, 2001; Pugh,
1996).. This is also the way it will be used in this study. The use of the term is
basedd on the understanding that there are ecological limits - for instance to the
naturall resources that are necessary for economic development and to natural systemss whose functioning is affected by building and infrastructure and by the dischargee of waste from production and consumption.
Thee concept of sustainable development is very important for an analysis of the
complementaritiess and conflicts between different environmental and development
goalss and for demanding recognition of the finite nature of many natural resources
andd systems. However, the term "sustainable development" is used so loosely and
givenn so many different meanings by different people that it often creates confusion.. One of the main ambiguities and sources of disagreement in the use of, or
debatee on, the term "sustainable development" or "sustainability" is what is to be
sustainedd i.e. particular natural resources, particular areas (or ecosystems) or particularr human activities or institutions? And, if we know what is to be sustained, at
whatt scale is it to be sustained? Locally, at city level, at national level or globally?
3.3.23.3.2 Local responses to global demands for sustainable development
Inn the aftermath of the 1992 United Nations Conference on Environment and Developmentt in Rio de Janeiro, which endorsed the global action plan "Agenda 21",
locall authorities were called upon to develop their local contribution in the form of
aa Local Agenda 21. A Local Agenda 21 is basically an integrated urban developmentt or local action plan that combines the different economic, social and environmentall goals as defined by the discussion on sustainable development. The call
forr developing Local Agenda 21 has led to processes of participatory planning in a
widee variety of cities, both in the developed and the developing countries (Environmentt and Urbanisation, 1998 and 1999; ICLEI, 1999; O'Riordan and Voisey,
1998;; UNCHS, 1999). Local Agenda 21 is a relatively new planning tool and a
neww approach to urban environmental management, in which partnership arrange64 4
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mentss play a prominent role. The increasing involvement of many different actors
inn the urban planning process has been enhanced by new approaches such as "actionn planning" (Barros, 1991; Hordijk, 2000: 22) and "strategic planning", using
city-widee consultations (UMP, 1999).
Inn the wake of the creation of Local Agenda 21 programmes, a strong and growing
movementt emerged that asserts that the management of cities is in urgent need of
revisionn in order to take adequate account of environmental problems (Atkinson et
al,al, 1999). In developing countries, however, the emphasis has been primarily on
howw to mitigate the negative environmental side effects arising from the inadequate
provisionn of services often referred to as the "brown agenda" in a rapid urban
growth.. This "brown agenda" refers to environmental health problems associated
withh the lack of safe drinking water, sanitation and drainage, inadequate solid and
hazardouss waste management, uncontrolled emissions of industry, traffic and lowgradee domestic fuels, etc. (Bartone et al, 1994: 5).
3.3.33.3.3 Ecological footprints of cities
Urbann development leaves tremendous ecological footprints (Rees, 2000). Cities
transformm environments not only within the built-up area but also at considerable
distancess around them. They require a high input of resources, such as fresh water,
fuels,, land and all the goods and raw materials that their populations and enterprisess require. The more populous the city and richer its inhabitants, the greater the
demandd for resources, and in general, the larger the area from which these are
drawnn (Hardoy et al, 2001; Rees, 2000). Water needed for industrial processes, for
supplyingg residential and commercial buildings, for transporting sewage and for
otherr purposes is returned to rivers, lakes or the sea at a far lower quality than that
originallyy supplied. Solid waste collected from city households and businesses is
usuallyy disposed of on sites in the region around the city while much of the uncollectedd solid waste generally finds its way into water bodies, thereby adding to pollution.. Air pollution generated by city-based enterprises or consumers is often
transferredd to the surrounding regions through acid rain. Cities are therefore major
centress of resource degradation (Hardoy et al, 2001).
Thee total area of land required to sustain a city is several times greater than that
containedd within the city boundaries or the associated built-up area. In effect,
throughh trade and natural flows of ecological goods and services, all cities appropriatee the carrying capacity of other areas. Prosperous cities can transport their
wastee and dispose of it beyond their own region. In extreme cases, they ship it
abroadd (Hardoy et al, 2001), particularly to poor areas. However, this is meeting
withh resistance from local residence in the areas where such waste is transported to
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orr dumped. This clearly shows that activities in cities are not sustainable and that
citiess depend on others to survive.
3.44

Urban environmental management

Thee concept of ecological footprints shows why urban environmental management
iss more than urban management. It shows one of the weaknesses of urban managementt thinking and prevents us from confining all attention to the city's managementt as such. The concept of ecological footprints also forces us to look beyond
thee city's borders. It brings the "green" and "brown" agenda into the debate and
showss the need and possibilities of bridging the gap between them (see Hordijk,
2000;; Satterthwaite and Macgraham, 1996). In this section we will discuss how this
iss reflected in the concept of urban environmental management.
Ass seen in the previous section, the contribution of cities to environmental problemss is quite enormous. Environmental degradation increasingly threatens the developmentt potential of cities and directly impedes socio-economic development.
Failingg to deal with the problem today will lead to a much greater problem (and
higherr costs) in the future. For development to be truly sustainable cities must find
betterr ways of balancing the needs and pressures of urban growth and demand with
thee environmental opportunities. However, in reality, sustainable cities do not exist.
Alll cities are inherently unsustainable because they consume and create much more
wastee and degradation than the environment can replenish and than sinks can absorb.. Most cities therefore now strive to make a transition towards sustainable developmentt (Hordijk, 2000).
Itt was only in the 1980s that researchers, academicians, development organisations,
urbann inhabitants and those who have responsibility for managing the cities (Atkinsonn et at, 1999) started focusing on the possibility of mitigating these problems. As
inn the case of urban management, the concept of urban environmental management
originatedd with the rise of managerial thinking in urban development among neoliberall economists and planners. Urban environmental management is linked to urban
managementt and sustainable development. In simple terms, urban environmental
managementt is urban management with a special emphasis on the environment.
Despitee growing interest in urban environmental management in both developmentall circles and among academicians and researchers, a coherent analytical frameworkk for analysing urban environmental management issues still does not exist
(Frijnss and Mengers, 1999). Various attempts at defining urban environmental
managementt only try to explain the term (e.g. Bartone, 1996; Hardoy et al, 2001;
Mitlin,, 1992; Pugh, 1996, 1999 and 2000; Safier, 1992; Satterthwaite, 1999, 1998
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andd 1997). Even though all these attempts include a link to the conceptual frameworkk of urban management, urban management itself lacks a clear conceptual definitionn (Pugh, 1996 and 2000; Stren, 1993; Wema, 1995). But what is urban environmentt management and what are its competing views? What is its rationale?
Whyy is it necessary? In this study, we refer to urban environmental management as
aa body of ideas for managing the urban environment within the context of sustainablee development.
Urbann environmental management can be understood as being part of the overall
urbann management framework. It involves the planning, design, operation and implementationn of related urban environmental policies, procedures and technologies
too address urban environmental problems from both the "green" and "brown"
agenda.. Adequate urban environmental management addresses both agendas. This
makess it even more difficult to define it adequately. It cannot be confined to the
"green"" agenda issues of preserving natural resources (striving for sustainability in
ann ecological sense), but has to include development objectives, such as access to
environmentall services ("brown" agenda issues). Thus, urban environmental managementt is more than natural resource management in an urban context. Urban environmentall management has to deal with both the goals of ecological sustainabilityy as well as one of the development goals of sustainable development, i.e. access
too basic services.
Inn relation to the different agendas, we can distinguish between a narrow and broader
vieww of urban environmental management. The narrow view - also referred to as
mainstreamm or neo-liberal - combines growth and productivity with environmental
protectionn focusing environmental concerns mainly on "brown" agenda problems.
Underr the narrow view, "green" agenda issues are neglected and environmental
problemss are considered manageable. Though mainstream development only embracess the "brown" agenda, it is often labelled as urban environmental management.. But urban environmental management in the broad sense also includes the
"green"" agenda26: which cares, for instance, about the carrying capacities of sinks.27
Centrall to mainstream urban environmental management thinking is the idea that
economicc growth is a necessary precondition for improving the environment. A
majorr thrust of mainstream thinking is the linkage of an improved urban environmentt with urban growth and productivity. It results from the belief that the market
Seee Satterthwaite and Macgraham in a book edited by Pugh (1996) on ways of bringing the
brownn and green agenda together, i.e. bridging the gap.
AA sink is a reservoir that uptakes a chemical element or compound from another part of its cycle.
Forr example, soil and trees tend to act as natural sinks for carbon dioxide. Each year, hundreds of
billionss of tons of carbon in the form of C0 2 are absorbed by oceans, soils, and trees.
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mechanismm ensures economic growth, which enables public and private actors to
investt in the improvement of the environment (World Bank, 2000). It is a belief
thatt people will only be able to invest more in improving the environment when
theyy are better off economically. Mainstream thinking thus sees a synergetic relationn between growth and the protection of the environment, with growth as a necessaryy condition.
Manyy writers contest this narrow view {e.g. Hardoy et al, 2001). According to
them,, it is the lifestyle of rich-income cities or areas, in particular, which forms a
majorr threat to the environment. Whilst the narrow view mainly follows a business-likee public management approach, the broad view attempts to combine ecologicall sustainability with a focus on human needs fulfilment and major changes in
productivityy and consumption patterns, notably in the North. The alternative view
onn urban environmental management {i.e. the broader view) thus focuses on
achievingg a higher level of environmental considerations, while satisfying basic
humann needs, thus bridging the gap between the "brown" and "green" agenda. In
thiss broader sense, urban environmental management concerns the management of
humann and material resources and processes that convert these resources into variouss useable products and services and their by-products (including waste). Urban
environmentall management, in the broad view, is also concerned with the effects of
thesee processes (which may be negative or positive) within and beyond the urban
areaa and their contribution to sustainable development.
InIn theory, urban environmental management should develop from a genuine sustainablee development perspective. If one takes Satterthwaite's (2001) concept of
sustainablee development28, then urban environmental management should clearly
bee something qualitatively different from the "urban productivity plus" scenario as
propagatedd by the World Bank.
However,, developing countries want environmental policies to reflect their own prioritiess and not curtail their legitimate desire for economic growth. They mostly adheree to the narrow view of urban environmental management. They have shifted the
environmentall focus to issues of the so-called "brown-agenda", i.e. water supply,
sanitation,, solid waste collection and housing (UNCHS, 1996). Urban environmental
managementt in terms of satisfying criteria of sustainable development is the exceptionn rather than the rule. In practice, therefore, urban environmental management is
Accordingg to Satterthwaite (2001) the concept of sustainable development means that developmentt should consider its ecological implications. Furthermore, development should also include a
concernn for meeting human needs by considering the underlying economic, social and political
causess of poverty and deprivation.
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urbann management with sometimes no more than a symbolic concern for the environment.. This environmental concern is usually not more than an add-on. City administratorss do not really think in terms of sustainable development and do not operatee in terms of the "green" agenda (i.e. the agenda of ecological sustainability). The
majorr thrust of urban environmental management in practice remains (i) to promote
urbann economic prosperity and (ii) improve urban environmental services.
Urbann environmental management comes at a price. Given their magnitude, it is
reasonablee to ask whether the so-called "improvements" justify current expendituress on environmental quality. This is the familiar mainstream idea: protection of
thee environment must satisfy economic criteria rather than sustainable development
criteria;; a sort of cost-benefit analysis. The cost of additional improvements in environmentall quality is generally increasing. Secondly, there is a growing feeling
thatt while there are still serious threats to be addressed, the marginal benefits of
furtherr regulation are diminishing, even while the marginal costs are increasing.
Thirdly,, standards need to be set with at least one eye on regulations in other countries,, in order to be competitive in attracting investment and creating jobs. Finally,
whilee pollution is still seen as something to be avoided, it is no longer widely
viewedd as a symptom of moral weakness but rather as an unfortunate by-product of
ourr industrial system that has to be controlled. Whilst some critics feel environmentall decision-making should never be reduced to a mere economic calculation,
otherss see nothing wrong with asking how much is being spent and what we are
gettingg for our regulatory money, i.e. a sort of input-output analysis (Potney, 1998).
However,, there are many things which are difficult to put a market price on, though
theyy are very important to human survival and environmental sustainability. This is
exactlyy what a more ecological view on sustainable development, hence the broader
vieww on urban environmental management, emphasises. The environmental agenda
neededd in urban management should centre on enhancing the capacity of the city
authorities,, professional groups, NGOs and community-organisations to identify
andd address their environmental problems (Hardoy et al, 2001). If there is no
properr control over public goods, then it is the environment that suffers.
Theree are many issues concerning the environmental impacts of cities that have to
bee dealt with at other spatial levels than the city, i.e. at national and international
levels.. If this does not happen, urban environmental management would be in vain.
If,, for example, there are no appropriate laws at the national level, the local authorityy will be operating in a vacuum. The simultaneous or supportive actions at other
spatiall levels are preconditions to be fulfilled to make urban environmental managementt work. Much of the action required to actualise urban environmental managementt depends on decisions and actions in the national political arena - national
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laws,, plus regulations and controlling bodies. If, for instance, a proper institutional
frameworkk is not put in place, it is the local level that suffers.
3.55

Conclusions

Thee task involved in urban management and the environment is huge. Since it is
widelyy acknowledged that neither the city authorities alone, nor the private sector
cann provide all the essential services, it is imperative to pool all resources for the
commonn good through inclusive governance. Partnerships between state and nonstatee actors can help to mobilise resources, reduce risks and contribute to economiess of scale in the production of goods and services (see Baud, 2000; Hordijk,
2001;; Post and Obirih-Opareh, 2002). Current policies of decentralisation and privatisationn are aimed at creating appropriate institutional arrangements to enable the
publicc and private actors to work towards achieving a common goal with better
results.. Government and non-public agents should team up to provide economic
infrastructuree for development and efficient service delivery. Partnerships are majorr tools in urban environmental management policies, linking directly to the governancee perspective. They are based on the complementarity of inputs and require
certainn conditions to be fulfilled, such as trust and the autonomy of partners. There
aree many types of partnerships, perhapss even more than actually discussed in literature,, involving a broad range of actors, arrangements, purposes and outcome.
Inn this chapter, we have seen that urban environmental management is very similar
too urban management. The two concepts are based on similar principles, the most
importantt difference being that urban environmental management looks further
beyondd the city boundaries, especially in terms of the environmental consequences
off urban development. In practice, urban environmental management is broader
thann urban management because of its concern for the environment. In the case of
urbann management, environmental concerns are narrowed down to "brown agenda"
problemss (i.e. environmental health issues), often paying only lip-service to environmentall concerns.
AA more principled approach to urban management tries to link urban environmental
managementt to sustainable development and sees sustainable development as meetingg both human needs and satisfying considerations of ecological sustainability. Such
ann approach enhances different patterns of production and consumption and moves
fromfrom a public management idea to an urban governance perspective.
Wee have seen that we can only genuinely speak of urban environmental managementt if the following characteristics apply:
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Satisfactionn of the "brown" agenda, notably access to decent housing and services. .
Healthyy working conditions and a healthy living environment.
AA development pattern that reduces the use of natural resources and does not
depletee sinks and hence respects ecosystems and biodiversity.
Withh respect to the process, urban environmental management seeks to include all
actorss in planning, decision-making and implementation as well as integrate differentt sectors of the economy.

71 1

SolidSolid Waste Collection in Accra

72 2

44

Solid Waste Management

Solidd waste or refuse is generated through human activities (Cotton and Fraceys,
1991;; Furedy, 2002, 1997). The management of this waste often seems impossible
inn most of the cities of the South (Gilbert et al., 1996: 3). Throughout history, cities
andd towns have struggled with how to collect and dispose of the refuse generated
byy their populations (Doan, 1998). The increasing complexity and costs of waste
managementt are making it difficult for local authorities in many developing countriess to handle the process efficiently and effectively. Often, solid waste receives
scantt attention at the municipal planning stage, yet may account for between 20%
andd 40% of municipal revenues (Cointreau-Levine, 1994, 1982; Cotton and Franceys,
1991;; UNCHS, 1996; World Bank, 1993). Connected to this problem is the issue of
inadequatee funding and poor cost recovery for solid waste management. Virtually
alll urban authorities in developing countries have failed to devise effective response
mechanismss to mitigate the problem of low cost recovery. In addition, several factorss negatively affect contributions to sustainable development, such as the nonenforcementt of physical planning and planning regulations, erratic land use
policies,, administrative bureaucracy, corruption, attitudes of residents towards
solidd waste management and ineffective supervision and monitoring measures by
thee local authority as well as residents (Batley, 1996; Baud, 2000; Baud et al.,
2000;; Hasan, 1998; Obirih-Opareh and Post, 2001; Server, 1996; Wekwete, 1995).
Attentionn for such solid waste management problems has increased in the internationall circle, academic literature and policy practice since the 1990s. Three main
reasonss account for this. The primary reason is the issue of public health. Improper
wastee collection can lead to filth, stench and the possible spread of diseases from
vectors,, perhaps even leading to epidemics. The World Health Organisation's
(WHO)) policy on primary health care for all by the year 2000, formulated in the
Almaa Ata Declaration, called for an emphasis on basic preventive measures, such
ass safe drinking water, proper sanitation and adequate waste management, rather
thann on curative methods, such as medication and building hospitals, polyclinics and
clinics.. Preventive methods often cost less than curative measures. This shift in
orientationn has influenced the debate and thinking in international and national developmentt circles, academic literature and policies. The general adage now is that a
healthyy nation means a healthy economy. The second reason for increased attention
forr solid waste management stems from an environmental point of view: improper
handlingg of sold waste could degrade the environment, create nuisance and make the
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placee unsuitable for human habitation. Thirdly, from an investment and tourism
pointt of view, people normally try to avoid filthy environments. A country's waste
managementt system is a critical indicator of its level of development and an importantt benchmark for its transition to sustainable development. Solid waste managementt is one of the six pressing issues of the "brown" agenda.
Ass we have seen in the previous chapter, many local governments in developing
countriess are addressing the "brown" agenda. The focus of the "brown" agenda is
onn safe drinking water, proper sanitation and adequate waste management, that is,
issuess which combine a concern for meeting primary human needs and a concern
forr a better environment. In other words, urban management is often linked to the
goall of improving the quality of the urban environment (usually alongside more
conventionall goals such as enhancing urban employment or improving access to
housing).. Waste management is one of the most important and yet often neglected
issuess facing mankind. Solid waste management continues to be a major challenge
inn urban areas throughout the world, particularly in the rapidly growing cities and
townss of the developing world (Lee, 1997).
Inn this chapter, we put solid waste management and solid waste collection in a theoreticall perspective. First, we will elaborate on the concept and definitions of solid
wastee management and the various perspectives that have been used to study the
problemm of solid waste management in developing countries. Next, we will discuss
thee solid waste management system, clarifying how solid waste collection relates to
overalll solid waste management and showing that it can be considered as an economicc good. The second part of this chapter will focus exclusively on solid waste
collection.. We will discuss the public good nature of solid waste collection and its
implications.. We will also deal with the implications of the debate on decentralisation,, privatisation and public-private partnerships, which we addressed in the previouss chapters for solid waste collection. One of these implications is the emergencee of new institutional arrangements in solid waste collection.

4.11

Solid waste management in theoretical perspective

4.1.14.1.1

Concept and definitions

Furedyy (1997) defines waste as residual materials that are considered to be of no
usee and must eventually be disposed of (typically by dumping or incineration). In
herr deliberations, Furedy uses words like "would-be-waste" to conceptually qualifyy waste as a resource with economic value, i.e. to show its potential as a resource
forr reuse, recycling or composting. Otherwise, waste is something to be discarded or
thrownn away. According to Skinner (1995: 11), solid waste management in its
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broadestt sense means integrated systems for waste generation, gathering, storage,
collection,, transportation, recycling, energy recovery, treatment and disposal. Solid
wastee management practices include all domestic refuse, commercial and institutionall waste, street sweepings and construction debris (UNEP, 1994, 1992; Cointreau-Levine,, 1994). Solid waste management is concerned with how actors get
organisedd for the collection, disposal, (re)use, recycling and composting of solid
waste.. Solid waste management goes even beyond this, in as far it is concerned
withh the link between its processes and the substantial goal of transition to sustainablee development.
Municipall solid waste management includes the cleaning and sweeping of public
areass and streets, as well as the primary and secondary collection, transfer and final
disposall of solid waste. Primary collection is the collection of solid waste at the
sourcee (from households, businesses, institutions, etc.) or from street containers and
itss transportation to points of transfer. Secondary collection is the collection of the
wastee from transfer points for transport to the final disposal site. A further distinctionn can be made between house-to-house collection, where materials are collected
fromfrom the doorstep, and drop-off collection, where citizens have to bring their materialss to indicated points, for example street containers or central communal containers.
Solidd waste management also involves waste recovery (at the source, during transportation,, in the street and through final disposal) and public education to encourage the
populationn to develop attitudes and practices, which are sensitive to waste issues
suchh as source separation or waste minimisation. Waste recovery represents the removall or rescue of waste for some type of reuse, recycling or composting. This often
impliess its separation, sorting and eventual processing for use.
Att this point, it is important to distinguish between the reuse and recycling of waste
materials.. Reuse is a process by which material in its end-use is reclaimed and
againn used in the same form. This entails no significant transformation of the residual,, e.g. returnable bottles or the use of newspapers for packaging, card box, etc.
Reusee implies that the waste is used in its original capacity, whilst recycling is the
productivee transformation of a material. In common usage, the term "recycling"
hass evolved into a concept encompassing any productive use of what would otherwisee be a residual requiring disposal (Baud and Schenk, 1994: 106). Recycling
cann be defined as a method to reprocess waste in order to recover an original raw
material.. Composting is a means of both treating and reducing the amount of waste
requiringg final disposal. In simple terms, composting means turning organic waste
intoo manure for agricultural purposes. These processes make a fairly important
contributionn to reducing the amount of waste finally disposed of by the municipal-
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ity,, even though the exact quantity usually cannot be determined with any degree
off accuracy in most developing countries (Baud, 1993: 356 and 2002).
Historically,, solid waste management has always been regarded as a public good
andd managed as such by local government authorities (see Section 4.4). In recent
years,, however, there has been a considerable shift and major differences in opinionn as to how solid waste should be managed. One of the thorny issues is whether
solidd waste management should be decentralised, privatised, come under communityy participation, or managed in accordance with a combination of these. The
mainstreamm neo-liberals argue that solid waste management is a service, aspects of
whichh could best be handled by the private sector (Batley, 1996; Cointreau-Levine,
1994;; Rondinneli, 1997). This view is connected to their belief in a slim minimal
statee and the efficiency of the market in resource allocation (see Section 2.1). Some
criticss oppose this view and contend that because of the 'public good nature"- of
solidd waste management, it cannot be left entirely to the market and should be underr public control (references!). A third school of thought argues for partnership
betweenn the public, private and other non-public organisations (NGOs, CBOs, and
particularlyy the informal sector) (Baud and Post, 2001; Evans, 1997; Hordijk, 2001;
Postt and Obirih-Opareh, 2002; Ostrom, 1996). This school of thought recognises the
increasingg role of the informal sector, waste pickers, itinerant buyers, retailers and
wholesalerss in solid waste management.
4.1.24.1.2

Types of solid waste management studies

Researchh on urban solid waste management in developing countries has developedd from two main concerns: from a public health perspective (normally referred to
ass public management approach), and from a contribution to sustainable development
approachh (including reuse, recycling and composting). Historically, the primary objectivee of solid waste management is that of public health. Solid waste accumulating in
denselyy populated urban areas posed epidemiological health hazards, which local
authoritiess sought to control by providing effective collection, transport and safe
disposall services (Baud et ah, 2000: 2).
Inn modern times, efficient collection and disposal of municipal solid waste is recognisedd not just as critical for maintaining a healthy environment - a key factor in
ensuringg the health and safety of the population - but also as an important indicator
off the level of development of the nation. Accordingly, cities in the developed world
havee devised complex procedures for handling waste and have established a variety
off institutional mechanisms to ensure that these procedures are adhered to. Doan
(1997)) points out that in the USA, for example, many cities have adopted stringent
regulationss to govern their waste management. These include the kinds of material
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thatt can be thrown away by a household or business, the type of storage containers
andd the kind of equipment to use to pick up waste. It also indicates the exact proceduree for disposing waste in a sanitary landfill, the specifications for liners, covers
andd aeration procedures for those landfills and the proportion of the cost of this
"service"" to be paid by the consumer. This is hardly the case in many developing
countries.. Whilst the rate of waste generation increases very rapidly, resources to
managee it grow very slowly, at times negatively. Though solid waste collection is a
traditionall area of concern for municipalities because of the public health dangers
off poor collection practices, it is a public service which is often provided for by
onee of four main forms of service provision. This may include complete municipall involvement (public provision), a management contract, franchises and full privatee sector operations (Doan 1997; Roth, 1987; Savas, 1977).
Manyy solid waste management studies focus on public health challenges through
communityy participation (see Van Naerssen, 2001). They acknowledge the close interrelationshipp between urban health and the urban environment. An example is the
WHOO "Healthy Cities Project" for the period 1995-1999, which aimed to improve
thee urban environment and health conditions by raising awareness and mobilising
communityy participation through partnerships with local (municipal) agencies and
institutions,, thereby helping them to deliver effective environmental and health servicess (Van Naerssen, 2001). Other studies focus on how public health can be improvedd or how to do more with the same amount of money (Potney, 1997; Lee, 1997).
Thee privatisation exercise in solid waste collection is based on this idea.
Anotherr area is that of livelihood and poverty-based studies which seek to improve
employmentt opportunities and reduce poverty for the people working with waste (see
Baud,, 2002). The focus on livelihood was not based on public health/private managementt perspectives. It was inspired more by alternative development views that
startedd from people's own initiatives (bottom-up). These studies recognised the economicc potentials of waste, while simultaneously streaming the positive impacts on the
environment.. They therefore have a link to sustainable development (see Baud and
Post,, 2001). The combination of improving the employment and livelihood needs
off the people is addressed under the umbrella of sustainable development studies
(seee Baud and Post, 2001).
Savagee and Diaz (1995) note that solid waste management in developed and developingg countries has undergone substantial changes over the last two decades as a
resultt of (a) increased attention to solid waste management by donors and academics
alikee (since the problem has become more visible with the decline of services due to
thee structural adjustment programmes (SAPs)); and (b) growing importance of sus77 7
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tainablee development thinking and its impact on policy designs in the national and
internationall arena. In addition, economic conditions improved in the North, permittingg regulatory requirements, public demand for specific types of services, concernn for public and occupational health and safety and goals and demands set forth
byy a variety of environmental groups. The costs of service, environmental policies
andd regulations and public participation continue to be key influences that will shape
thee development of solid waste management in the future. The origin and potential
consequencess of waste also affect the way in which policy develops.
Studiess on privatisation in solid waste management - which are receiving more
attentionn here because it is the topic of this thesis - are mostly undertaken from the
publicc health perspective. They focus mostly on opportunities for improving efficiencyy and getting the cityscape clean, without due regard for environmental considerationss or the labour conditions of the workers engaged in the service's provision.
Currentt analysis of privatisation is largely limited to the socio-economic aspects of
servicee delivery, i.e. those elements that usually figure prominently in evaluations of
privatisedd servicing (Baud and Post, 2001). Although some privatisation studies give
attentionn to environmental impacts, this is largely from a public health (rather than
ann ecological sustainability) perspective. Privatisation of solid waste collection appearss to be assessed primarily in terms of service efficiency and effectiveness. The
formerr is largely concerned with economic motives (can costs be saved by generatingg higher output from a given input of resources), while the latter is concerned
withh quality and accessibility (indicated by such aspects as reliability, frequency,
typee of collection and spatial coverage), stemming from the desire to improve the
overalll public health situation (Post 2002, forthcoming). Batley (1996: 743) further
distinguishess between productive efficiency, which refers to the operational performancee of the service provider (measured by such things as labour productivity
andd costs per tonne) and allocative efficiency, the extent to which charges cover the
costt of the service. Studies on privatised collection often arrive at the conclusion that
servicess are delivered more efficiently than by municipal departments, but tend to
ignoree the additional costs incurred by the authorities for contract management and
performancee monitoring (transaction costs). Very often privatisation is also associatedd with gains in effectiveness. Although such progress should certainly be attributedd partially to the private sector as such, much depends on the ability of local
authoritiess to create a competitive environment with sufficient incentives to extendd services to poorer neighbourhoods (Batley, 1996). It is remarkable to notice
thatt the impacts of privatisation on the labour conditions of people working in the
sectorr have received little attention and that ecological considerations have been virtuallyy absent in the evaluations (Baud et aL, 2001).
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4.22
The solid waste management system
Inn the study on waste, van der Klundert and Lardinois (1995) were perhaps the first
too use the term integrated solid waste management by which they mean waste
managementt hierarchy.
Figuree 4.1. Actors and relationships in solid waste management
Recyclingg and reuse
inorganicc waste •

Collection, transportation
and disposal

Reuse arid composting
organic waste

S*$ierariuöö

Primary storage

Seperirtioa

Source:Source: Baud et al, 2001, p. 133

Thee chain of activities in solid waste management system includes waste generation,, (primary and secondary) storage, solid waste collection (collection, transportationn and disposal mostly through land filling and burning), recycling (including
materiall recovery and reuse) and composting.29 Though integrated sustainable
wastee management as a concept is discussed at an international level, in practice
theree is very little integration, particularly in developing countries, of the socioeconomic,, environmental and public health aspects concerning reuse, recovery and
recyclingg (Baud, 2002; van der Klundert and Landinois, 1995).

Bloree (1999) speaks of solid waste management system as being waste hierarchy. Sakai et al.
(1996:: 341) note that the philosophy of "waste management hierarchy" has been adopted by most
industrialisedd nations as the method for developing municipal solid waste management strategies.
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InIn the sections below, we will discuss the various activities in the chain of solid
wastee management in more detail, paying attention to the different methods used,
theirr strengths and weaknesses and possible ramifications.
4.2.14.2.1

Household storage

Off late, the commonest mode of storing waste in both developed and many developingg countries is polythene bags. In the rich-income areas, households also use
plasticc containers with lids to keep the waste properly stored and away from flies.
However,, in some poor-income areas, all manner of containers such as old buckets,
brokenn baskets, and wooden and metal boxes are used. Though cheaper, these latter
typess of storage facilities can lead to filth and flies. Roaming domestic animals,
includingg livestock, which scatter the waste on the ground as they search for food,
complicatee this problem. Ideally, household waste should be stored in a sturdy containerr of sufficient capacity which is easy to empty and clean, and has a well-fitting
lid.. Galvanised steel and plastic bins can satisfy these criteria, but are not affordablee in most low-income communities. Such containers would be used for more
pressingg needs such as water or food storage (Cotton and Franceys, 1991). Many
housess use small containers for which no other use can be found, or accumulate a
smalll pile of waste outside the house, which is eventually carried to a communal
containerr in a basket. Better quality waste containers suitable for house-to-house,
roadside,, or street corner collection, may only be appropriate either when the
householdd income level has risen, or when the level of collection service is highly
efficientt and households are willing to invest in order to benefit from the service.
Thee use of communal storage containers to which households carry their waste is
widespreadd and seems likely to remain a common option for low-income communities.. Communal storage containers can be positioned at a number of strategic locations.. Households are required to carry the solid waste from the house to the
communall storage container, which in some cases may entail walking considerablee distances. A frequent problem is the provision of too few containers of insufficientt capacity, which are inappropriately located. Containers are usually
open,, giving access to rats, flies and domestic animals and creating a situation
whichh is undesirable for both hygienic and aesthetic reasons. It is unlikely that
manyy households will want a communal container near their house. This is a particularr problem on densely populated sites; in some cases households are prepared
too walk longer distances to a larger communal storage point. The use of 'skip' containerss which when full can be hoisted onto a standard vehicle and replaced by an
identicall empty container is another option for communal storage.
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4.2.24.2.2 Collection
Inn high-income countries, all urban waste collected goes to safe sanitary landfill,
compostingg or incineration facilities. These facilities are designed and operated to
meett environmental protection standards. In middle-income countries, about 50%
too 80% of the total urban waste is collected, and less than 10% is deposited in controlledd and sanitary landfills. Low-income countries experience the lowest levels of
collectionn service. Typically only 30% to 60% of their urban waste is collected,
withh nearly all of the waste collected being deposited in open dumps (World Bank,
1999:: 3). The uncollected garbage is potentially a source of environmental
degradationn and a health hazard. Waste collection is by far the largest cost element
inn most municipal solid waste management systems, accounting for 60-70% of the
costss in industrialised countries, and 70-90% of costs in developing and transition
countriess (World Bank, 1993; Cointreau-Levine, 1994). Collection and street
sweepingg together constitute the single largest category of expenditure in many
municipall budgets. Failure or inadequacy of collection, especially in developing
countriess where there is often a lot of human faecal waste in the municipal solid
waste,, can compromise public health. Given its high visibility and importance,
wastee collection should receive a high degree of attention, scrutiny and supervision,, monitoring and evaluation to ensure effective and efficient public or private
operation.. However, in developing countries, the opposite is the case.
AA further problem is that waste collection is often in a jurisdictional no-man's land,
wheree fiscal, operational and administrative responsibilities are fragmented betweenn public health, public works and public cleansing departments, with budgetaryy and operational responsibility in conflict with each other. Waste collection
functionss have a low status, and managers and supervisors are not given training,
supportt or recognition.
Inn general, there are two main forms of collection: primary and secondary (see
above).. Each of them has its strengths and weaknesses. Primary collection enables
thee members of the household to tidy up their surroundings and store the waste till it is
madee available for secondary collection. The problem with primary collection is,
however,, that the decaying organic matter in the waste may cause a stench if its removall is delayed, particularly if the waste is not collected on a daily basis. An importantt feature of storage and collection systems for solid waste is the varying degree
off participation required from the households. There are three basic options in this
respect: :
Collectionn from communal storage containers (otherwise referred to in this
studyy as central communal containers (see communal storage containers
above). .
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Streett comer collection, in which a collection vehicle halts at predetermined
placess and households carry their solid waste to vehicles.
Roadsidee collection, in which the household leaves its storage container by the
sidee of the road at an appointed time for waste collection workers to empty.
Thee problem associated with these options is that there could be littering at the
collectionn points. A very important aspect of collection is collection frequency.
Upp to 70% of solid waste in low-income areas consists of material which decomposes.. There is a high proportion of vegetable matter (Holmes, 1984). Waste decomposess more rapidly in hot and humid climates than in temperate regions. After
twoo days, an offensive odour is produced and infestation by flies and rats may
occur.. Regular collection is essential. Flintoff (1984) recommends three times a
weekk from communal storage containers, twice a week from individual dwellings
withh storage containers outside the house, and daily collection from houses with
storagee containers inside the house.
4.2.34.2.3
Transportation
AA very important aspect of solid waste collection is how it is transported from the
storagee points to the dumpsite. Various means of transport are used. Each of these
hass its strengths and weaknesses. The first group, which includes handcarts, pushcartss and wheelbarrows, is commonly used to carry waste over short distances. The
secondd set of means of transport comprises animal-drawn carts. Carts drawn by
bullocks,, horses or donkeys can pull much larger loads than the first group referred
to,, although they do move very slowly. In many cities this does not present too
muchh of a problem as traffic congestion prevents rapid transit by any sort of vehiclee (Cotton and Franceys, 1991). Animal carts are quiet and do not consume fossil
fuels.. However, many city dwellers object to the use of animal-drawn carts in the
cityy centre, referring to it as primitive rural technology (Obirih-Opareh and Post,
2001).. The third option for transporting waste is collection vehicles. Since waste
managementt involves the transfer of waste from one location to another, careful
considerationn must be given to the vehicles that are employed. Access widths and the
typee of waste storage in use are relevant to the vehicles design. Tractor units are
muchh quicker than animal carts but have a small carrying capacity compared to
largee vehicles. There is a wide range of vehicles for the longer-range transfer of
wastee to the final disposal sites. Recent studies on the design of vehicles appropriatee for restricted access situations show many pitfalls as regards choosing inappropriatee western-designed vehicles for use in less developed countries. The carefull choice of small container handling vehicles can result in a tremendous reductionn in the operating costs of about four times those for a conventional western
compactorr vehicle (Cotton and Franceys, 1991). Whilst this is a problem that has to
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bee tackled by the urban local authority, it is important to ensure that the design of
communall containers and transfer stations enables the local authority to adopt the
mostt efficient solution (Cotton and Franceys, 1991). Various types of equipment
aree used for the transportation of waste. These include low technology such as
donkeyy carts, pushcarts, power-tillers, open trucks, trucks, or high technology such
ass skip-loaders and compaction trucks. The advantage of the low-techs such as
donkeyy carts and pushcarts is that the acquiring and maintenance costs are not so
highh compared to the high-techs. In addition, donkey carts could be deployed in areas
withh poor road accessibility for conventional vehicles such as trucks. In practice,
however,, the low-tech means of transport might not be environmentally friendly
duee to serious degradation.
4.2.44.2.4 Reuse
Thee reuse of organic waste material to feed domestic livestock and the reuse of inorganicc waste materials is a widely practised phenomenon in many developing
countries.. Moreover, the reuse of non-organic materials e.g. old refrigerators, old
shirts,, furniture, etc. is a common practice in both developed and poor countries, (see
Baud,, 2002; Furedy, 2002). In many developing countries people usually recognise
thee value of the used item and remove them from the waste at the source.
4.2.54.2.5 Recycling
Wastee recycling forms a key component of sustainable waste management in developingg countries (Tucker, Murney and Lamount, 1998: 445). Many people make
aa living from recycling (Baud et al, 2002; Hasan, 1998; Post et al, 2002). Recyclingg is influenced by factors such as (i) the direct value of raw material, (ii) technology,, (iii) costs, and (iii) market structure. In most developing countries, there is
aa strong inclination to economise on resource use and to make optimal use of resources,, since labour costs are usually low enough to facilitate recycling. If the
productt is completely useless, recycling is considered an option. Highfill and
McAseyy (2001: 37) argued that though municipal recycling is becoming an increasinglyy important method of household waste disposal technology, in net terms municipall recycling costs more money than it generates - and it is often more expensive
thann land filling.
Thee provision of new recycled products needs careful targeting and a high level of
consumerr participation in order to increase return on investment and minimise any
shortfalll in meeting targets (Tucker et al, 1998). In many countries, recycling remainss a voluntary activity. However, a lot of individuals participate in recycling for
altruisticc reasons. In most developed countries, and even in many developing countries,, waste recycling is carried out by the private sector. The possible ramifications
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off this include increased privatisation of recycling with regard to solid waste managementt However, in some developing countries, the promotion of recycling activitiess of solid waste has centred on co-operation between governments and civil
societyy organisations and has largely ignored the existing private sector in this area.
Iff new initiatives lead to reduced access to waste by existing recyclers, the economic
viabilityy of private sector activities may be endangered (Blore, 2000). In contrast,
CBOO activities are often dependent on the volunteer work of community groups,
andd are not economically viable (Baud et al, 2002). It is only in China that recyclingg is still regarded as a public good.
4.2.64.2.6

Composting

Inn cities in developing countries, there are a wide range of factors that promote composting.. Urban organic solid waste not only includes organic material in municipal
solidd waste, but also waste generated by gardening, urban agriculture, park and road
maintenance,, livestock keeping, food processing and tanning. What concerns most
municipall solid waste managers, however, is the organics that are put out for collectionn and therefore are mixed in with solid waste. The managing of the organic componentt of municipal solid waste (which typically comprises from 40%-70% of all
solidd waste in large cities of developing countries) has been the focus of attention for
quitee some time. Composting and reusing techniques going back several hundred
yearss have been documented in Africa and Asia (Furedy, 2002). The interest in urbann organic solid waste has become more general, however, in the context of environmentall thinking about waste reduction, treatment and strategic planning for urban
solidd waste management (Hart and Pluijmers, 1996, Nunan, 2000; Rosenberg and
Furedy,, 1996, van der Klundert et al, 2001) and greenhouse gases. In addition,
thosee interested in helping small farmers and livestock keepers view urban organics
ass recoverable resources. Composting is very prevalent in the Indian sub-region. In
sub-Saharann Africa it occurs mainly on a low scale. Thapa (1998: 112) points out
thatt farmers around a metropolitan city (e.g. Bangkok) may not like urban refusebasedd compost because it may contain hazardous waste particles, including glass.
Thee experience with the composting of urban organics, however, has been fraught
withh multiple problems relating to feedstock, plant operation, the quality and price
off the product, marketing, consumer understanding and institutional support
(Furedy,, 2002). Most households have no incentive for keeping organics apart
fromm other waste (Furedy, 2002). Pilot projects in composting often try to integrate
generall environmental, health and specific social concerns (Lardinois and Furedy,
1999).. A major issue for solid waste managers is what will motivate household and
institutionall waste generators to undertake and keep up the difficult task of carefullyy separating wet wastes for the success of urban organic solid waste composting
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inn the long run (Furedy, 2002). Both large-scale compost plants normally owned by
thee state and small-scale compost plants owned by non-public agencies, but which
aree often dependent on external financing, are not really viable (sources). The main
problemm is that there is a low demand for compost on the market either because of
relativelyy high costs, or low quality, or both.
4.2.74.2.7 Disposal
Variouss modes of waste disposal can be identified. These include open burning,
dumpingg into craters and old quarries, land filling and incineration. The first two
formss of waste disposal are the most common in developing countries. Though
thesee are often cheap in financial terms, they are not environmentally friendly and it
mightt cost a lot more money to clean up and rectify the consequences. Smoke from
openn burning pollutes the atmosphere and causes health problems and degrades the
environmentt Dumping into open craters and old quarries could contaminate the undergroundd water bodies. Land filling, using state-of-the-art technology, prevents or
reducess leaching to the barest minimum thereby reducing contamination over a
longg period of time. Incineration is also the other type of waste disposal. Using
highh temperatures, the waste is burnt in a chimney. Land filling and incineration are
twoo forms of waste disposal that are hardly used in poor developing countries. This is
duee to three major limiting factors: cost, technology, and, in the case of incineration,
thee large organic content of the waste in developing countries.
Thee upgrading of equipment used in the collection, transportation and disposal of
wastee requires extensive attention. Developing environmentally safer methods of
wastee disposal, for example, requires capital-intensive sophisticated high-tech investmentss (e.g. in sanitary landfills or incinerator combustion), which many developingg countries cannot afford on a sustainable basis. In addition, large-scale/high-tech
solutionss may not be feasible in a context in which a sufficiently sound infrastructuree is lacking, or where there is little quality control over a combustion plant or
compostingg process. Nonetheless, efficient waste collection must not be sacrificed
onn the altar of cost expediency through the use of primitive modes, which have
provedd unsuitable and incapable as regards dealing effectively deal with the problem
inn the long run, while their contribution to environmental sustainability is questionable.. There is no need for poor developing countries to re-invent the wheel as far as
effectivee and efficient waste collection methods are involved. Simple but effective
inexpensivee equipment can be used.
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4.33

Solid waste management: an economic good

InIn addition to being a public good, solid waste collection also produces economic
benefitss that help employment creation and income generation (Baud, 2002; Baud
andd Schenk, 1994; Furedy, 1992; Halla and Majani, 1999; Hunt, 1997; Huysman,
1994).. It is a source of employment and income for a large number of people involvedd in this sector, including those formally employed by contracting firms and
thosee working in the informal sector (Obirih-Opareh and Post, 2001) for whom the
wastee sector provides raw material for the recycling industry, as well as for the
compostingg of organic waste for agriculture and gardening. UNCHS (1996: 272)
notess that the "waste economy" provides a livelihood for tens of thousands of people
livingg in the cities. Many Asian cities have extensive "waste economies" structured
throughh itinerant waste buyers, waste pickers, small-waste shops, second markets,
dealers,, transporters and a range of recycling industries. In Calcutta, for instance,
moree than 40,000 people make a living from waste picking and many thousands
moree from farming or fishing based on the solid (composted) or liquid waste from
thee city (Furedy, 1992, 1997, and 2002). A similar figure applies to Bangladesh and
somee other cities in Southeast Asian countries (see Hasan, 1998: 194; Thapa,
1998).. Though Accra and other Ghanaian cities have comparatively less developed
wastee economies, this sector provides livelihoods for a considerable number of
peoplee (Post et al, 2002).
Thiss demonstrates the value of the solid waste industry; it constitutes a source of
incomee for those in the waste business. Waste pickers help to pick up inorganic
waste,, such as textiles and metal scraps, thereby improving the quality of organic
wastee for composting. In doing so they are making a valuable contribution to society.. However, employment conditions and the quality of employment in this sector
aree very poor. Though workers in the public sector have slightly better conditions
off service, the quality of employment is not that different from that of the private
sector.. In addition, the status of waste workers is very low and they receive very
poorr remuneration (Post et al, 2002). Furthermore, because of the lack of respect for
thee workers and the social stigma associated with solid waste management workers,
thee social groups which are least respected tend to end up in this type of job. Sometimes,, specific ethnic groups are employed to carry out the solid waste collection
work.. In India, for instance, it is the "untouchable" community, while in Ghana, the
workerss are usually migrants from the poor northern parts of the country, as well as
migrantss from the "Kru" in Liberia. In Cairo (Egypt), it is the Zahsleens who carry
outt this work. It seems that in each country specific groups, particular ethnic
groups,, handle waste management. It is, however, not clear which category of peoplee controls what aspect of solid waste management or type of waste, and to what
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extent.. One or many ethnic groups may control some or all aspects of disposal, the
managementt of the landfill sites, composting of the organic waste, etc.
Inn some countries, the organisation of solid waste management is linked to gangsterism.. The criminalisation of solid waste management in some countries involves situationss in which, for example, gangsters dominate the dumpsites (Post et al, 2002). In
Nairobii for example, there is a lack of security at the dumpsites. According to Ikiara
etet al. (2000) the lack of security is associated with gang type control of the dump by
groupss of waste dealers and pickers. Several gangs have formed and divided the
dumpp into territories. Each gang polices its territory to enforce ownership of waste
dumpedd there. Similarly, trucks that regularly transport waste into the dump are
"owned"" by specific gangs and are usually guided to the appropriate territory for
dumping.. Truck drivers, including drivers of the Nairobi City Council, must cooperatee or the trucks are vandalised. They usually pay for a police escort to the dump.
However,, the police are often helpless in the face of the gangs, some of which are
ledd by heavily armed hardcore criminals masquerading as waste dealers. Lima
(Peru)) also presents yet another example of how criminal gangs rule the dumpsites
(seee Hordijk, 2000). In most cases, the gangsters have territorial domination over a
wastee picking area. In some countries, the economic value of solid waste has created
aa problem as regards its ownership and control. In such areas, gangsters control aspectss of solid waste management. Classical economics teaches that the demand for a
commodityy determines its price. In such situations, power relations stemming either
fromm economic capital, criminals or corrupt politicians, will rule its appropriation.
4.44

Solid waste collection: a public good

Municipall solid waste collection is essentially a public service which benefits all urbann residents. Public cleanliness and the safe disposal of waste are essential to public
healthh and environmental protection (Contreau-Levine, 1994: vii). The public
benefitt of solid waste collection creates problems similar to the tragedy of the
commons,, which Hardin referred to in 1968. In many developing countries, urban
residentss are provided with solid waste collection and disposal services virtually free
off charge. Local governments and their line agencies normally bear the cost. This is
duee to the fact that it is very difficult to totally exclude free riders from solid waste
managementt service because of possible public health problems and environmental
degradation.. Hardin (1968), overwhelmed by the "tragedy of the commons", contendedd that the tendency of the individual to maximise personal benefit from the
openn access resources was the primary cause of the steady degradation and depletion
off these resources, thereby impinging severely on the quality of life of both present
andd future generations. Remedying these problems requires either full cost recovery
byy levying charges for use of environmental and natural resources, the strict control
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onn the use of resources, or a combination of both. Hardin's proposition was that the
governmentt should take over because of the public good nature of solid waste collectionn (Endres, 1989; Pearce, 1989; Thapa, 1998; Tietenberg, 1988). In other
words,, solid waste collection is a public service for which local or metropolitan governmentss are mainly responsible. This does not mean, however, that local governmentss have to accomplish all the tasks of service delivery entirely with their own
staff,, equipment, and funds. The private sector, as well as the community, can take
partt in the challenge.
Privatee sector participation in solid waste collection may be influenced by factors,
suchh as an enabling environment and cost recovery. The fundamental concern of the
privatee sector is whether it will make profit from its participation. One of the motivationss behind the privatisation of solid waste collection was the pressure from the
businesss community for rent seeking - although the feeling that the private sector
cann provide a better solid waste management service also played a role. For the
government,, one of the many considerations is whether private sector participation
willl save money. The consumer, as the beneficiary party, is interested in a clean
andd safe environment at the lowest cost possible - if not free. This brings actors
intoo a game in which each tries to maximise his benefit whilst minimising the costs.
This,, in fact, shows that each of the stakeholders has a fundamental interest, which
cann be harmonised only through partnership arrangements (see Section 4.4.1).
Onee of the reasons why partnerships in solid waste collection are needed is down to
thee problem of poor cost recovery. In fact, this constitutes one of the biggest dilemmass facing local authorities responsible for solid waste collection in developingg countries. Many local authorities are not able to recoup the day-to-day operationn costs through general rates and property taxes. In terms of affordability, comparedd to average household income levels, the user charges for refuse collection
aree low and affordable (Lee, 1997: 280). The weak financial base consequently
meanss that urban authorities are able to collect only a fraction of the estimated refusee produced each day. Poor cost recovery is one of the major reasons for poor
services.. That raises the question of whether the majority of the residents in urban
centress in developing countries are so poor that they cannot afford user fees for
solidd waste collection. Or is it overexploitation of the public good nature of solid
wastee management which leads to "the tragedy of the commons"? Why have issues
onn user fees for solid waste collection often met stiff resistance, not only from residentss and labour unions but also, and particularly, from the political leadership?
Thesee questions will be addressed in Chapter 6, 7 and 8.
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Communitiess may also be able to play a role in this respect. Community involvementt in solid waste management is even very crucial for its sustainability. There are
variouss areas to which the community can make an immense contribution with regard
too improving solid waste management. These include a change of attitude, the use of
appropriatee waste primary storage facilities, keeping area and collection points
clean,, avoiding indiscriminate dumping and littering and contributing to the cost
recoveryy of solid waste collection.
Thee community is responsible for part or all of the activities inside and in the immediatee vicinity of their houses and sometimes for transporting solid waste to a transfer
station.. Indeed if the local authority is grossly inefficient, community involvement
mayy be the only practical solution for waste collection and street cleaning in lowincomee neighbourhoods, where solid waste management may create serious difficulties.. Though the local authority is deemed responsible, it is often unable to carry out
itss duties effectively, whereas at the same time the community does not see itself as
beingg responsible.
AA role like this for the community in solids waste collection requires a change in
popularr attitude however. Generally, the public attitude towards waste is indifference
att best and appalling at worst. Even though almost everybody knows that waste
couldd pose serious health hazards if not properly removed, the majority of the people
caree little about where the money for solid waste collection should come from. For
mostt people, solid waste collection is a public problem as soon as the waste leaves
theirr doorsteps. Such negative attitudes are reinforced in how waste is disposed of,
includingg littering and indiscriminate dumping into open spaces, drains, gutters,
streamss and river bodies (Obirih-Opareh and Post, 2001; Post et al, 2002).
Whilstt a more active role of the community is theoretically workable, undertaking
thee day-to-day operation of solid waste management is by no means simple and
requiress a high degree of motivation and cohesion. For many poor communities
(withh poor road accessibility), the most appropriate waste collection system is
likelyy to be the use of communal storage containers of the "enclosure" type. The
collectionn system can be labour intensive, using unskilled labourers with handcarts
too transport the waste to a transfer station. In general, communal containers should be
emptiedd at least three times per week in residential areas and daily in market areas.
4.4.14.4.1 Linkage of solid waste collection to decentralisation and privatisation
Thee present modes of solid waste collection are closely linked to the decentralisationn and privatisation policies, which put qualitatively new demands on key actors
andd stakeholders, such as consumers, private service providers and local govern89 9
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mentss in particular. Decentralisation is supposed to enable and empower actors and
stakeholderss so that they are capable of meeting the new responsibilities and demands.. Decentralisation of solid waste collection entails devolution of functions
andd responsibilities for solid waste collection from the centre to the lower levels of
governmentt and to the private sector. The changing views and shift in interpretationss of waste and the need to bring all stakeholders on board for solid waste collectionn have created new opportunities and challenges for all of them. It brought about
variouss options and new institutional arrangements for solid waste collection. Decentralisationn and privatisation have strengthened the role of the private sector in
solidd waste collection through various arrangements such as sub-contracting of jobs
onn behalf of the local authority, setting up micro enterprises and creating employmentt opportunities. Each of these arrangements requires the local government to
fulfill a specific role, such as supervising the operations of private contractors, managementt of land-filled sites, acquisition of land for waste disposal and the control
off disposal methods (Cointreau-Levine, 1994). Two main forms of privatisation in
solidd waste collection can be distinguished: (i) spontaneous (informal) such as
wastee picking and recycling, which develops by itself, and (ii) organised forms
whichh result from institutional arrangements put in place by local government authorities.. Likewise, the role of the communities depends on the type of arrangement
prevailingg in a community, such as the involvement of communities in cleaning up
campaignss and private-community actions.
Onee of the most frequently cited advantages of the private sector is its managementt flexibility. There is more scope in private sector management for firing personnell for non-performance and for providing upward mobility for workers who
performm well. This also applies to solid waste collection. In developing countries,
citiess are hard pressed to obtain enough capital to finance their solid waste collectionn systems and are burdened with political constraints limiting their ability to
generatee revenue (Obirih-Opareh and Post, 2001). Private sector participation is
viewedd as one way to secure investment finance for solid waste, because solid waste
collectionn - in contrast to water supply, electricity and telecommunications that have
suchh significant economies of scale that they are often regarded as natural monopoliess - does not fit into the conventional wisdom of economies of scale of
naturall monopolies (Sinclair, 1991). It should be kept in mind, however, that privatisingg some aspects of municipal solid waste service delivery does not in any
wayy take away the need for a local or metropolitan government which is to be fully
responsiblee for it (Batley, 1996; Obirih-Opareh and Post, 2001).
Manyy authors argue that the private sector also has a huge potential for dealing
withh the "brown" agenda (Batley, 1996; Cointreau-Levine, 1994; Devas, 1993,1999;
90 0

SolidSolid Waste Management

Rondinnelii and Kasarda, 1993). Waste collection, for instance, renders itself perfectlyy for privatisation because tasks can be precisely defined and performance by
privatee entrepreneurs easily measured (Amos, 1993: 146). However, the private sectorr in many countries is relatively weak, certainly when it comes to "brown" issues
(Cointreau-Levine,, 1994; Devas, 1993; Rondinelli and Kasarda, 1993). The problem
iss how to solve this riddle: the public sector's failure to provide efficient service deliveryy and the private sector's weakness to take over the responsibility of the retreatingg state. Public-private partnership arrangements may be part of the solution.
Thirdly,, privatisation brings in additional investment and private sector managerial
thinkingg into waste management. Private sector participation may lessen the financiall burden on the municipality. It also provides income to the municipality through
thee payment of charges such as registration, licensing, renewals, dumping fees at
landfilll sites and fees relating to the provision and maintenance of a cleaner environment,, the provision of customised services and the provision of regular, more
reliablee and at times more efficient services. Privatising solid waste collection
withoutt residents paying for the service costs does not, however, solve the financial
burdenn on local authorities. It might help to provide efficient and effective services
forr a while, but its sustainability is questionable if cost recovery is not achieved.
Mansoorr Ali, Olley and Cotton (1999: 495) warn that despite the growing interestt in, and attention to, the participation of private and community organisations
inn urban service provision, public sector institutions in developing countries remain
thee main stakeholder in solid waste management and hold the greatest proportion
off funds and responsibilities. Decentralisation and privatisation of solid waste collection,, nor partnerships, do take away the responsibility of the local authority.
Theree are many aspects of solid waste management other than collection and transportation,, which still remain essential tasks of the local authority or the public sector.. Such management aspects include policy planning, regulation, supervision, monitoringg and evaluation. In fact, privatisation requires the government to intensify its
regulatoryy functions (see Section 2.1). The type of institutional arrangements also
determiness to what extent local authorities remain involved in the collection of waste.
Forr instance, if privatised waste collection takes place on a contract-basis, it is the locall authority which is charged with the responsibility of paying the private service providers.. In a franchised system, however, the private service provider has to collect
userr fees directly from the service consumers to pay for his/her services without furtherr interference by the public sector.
4.4.24.4.2 Linkage of solid waste collection to sustainable development
Thee way solid waste is collected impacts positively or negatively on sustainable development.. The concern for sustainable development has led to heated debates in
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bothh academic and policy circles. In this study, our position on sustainable developmentt is one that seeks to combine goals of ecological sustainability with the concernn for meeting current human needs (Hardoy, Mitlin, and Satterwaite, 2001; Satterthwaite,, 1997). Ecological sustainability implies that the use of non-renewable resourcess should be minimised, use of renewable resources should not jeopardise their
regeneration,, and the capacity of local and global sinks should not be exceeded.
However,, what constitute acceptable levels of trade-offs have become subjects of
tremendouss controversy between the advocates of green and the brown agenda in
urbann environmental improvements (see Chapter 3 Section 3.3.1).
Althoughh several attempts have been made to link solid waste management to the
conceptt of sustainable development (see for example van der Klundert and Lardinois
(1995)) with their 'integrated sustainable waste management approach'), empirical
workk from such a perspective is still scarce. The current study does not claim to fill
thiss gap but does try to test the institutional arrangements in solid waste collection
againstt a set of criteria that reflect the multifaceted nature of sustainable development.. It recognizes the necessity of looking at performance from three interrelated
dimensions,, namely ecological sustainability, socio-economic goals, and environmentall health. The following argument is derived from Baud and Post (2001, pp
134-137)) and has also been used in my earlier work with Post (Obirih-Opareh and
Post,, 2001, see also Chapter 8).
Ecologicall sustainability requires that solid waste management systems work towardss achieving three main goals. These are: (i) to minimise the amount of waste
generated,, (ii) to maximise reuse and recycling, and (iii) to dispose of remaining
wastee in a controlled fashion in order not to exceed the capacities of local sinks.
Accordingg to Baud and Post (2001), the goal of minimising the amount of waste
generationn could be achieved primarily through national policies which induce productionn and consumption practices that reduce the input of materials, make more efficientt use of these inputs, and increase closed-loop recycling. Households, firms
andd institutions can help to maximise waste reuse and recycling if they sort the
wastee in such a way that the 'valuables' can be taken out. The extent to which waste
separationn occurs and is officially endorsed and promoted is a very important aspect
off sustainable development (Lardinois and Furedy, 1999). The aim of waste minimisationn and maximisation of reuse and recycling is to reduce the volume of waste for
finall disposal. Controlled disposal ensures that a high percentage of the waste reaches
thee official dumpsites. This is an important indicator of the quality of a solid waste
managementt system because it enables the authorities, in principle at least, to reduce
hazardss resulting from contamination of surface and groundwater or soils by leakage.
However,, the prevailing method of final disposal in many developing countries is
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stilll crude dumping, which impairs ecological sustainability and environmental
health. .
Thee assessment of socio-economic dimensions of solid waste management systems
includee both the consequences at the level of actors and the impacts on the efficiencyy of the entire system at the city level. Four criteria are distinguished:
1.. Financial viability and affordability for the local authorities, consumers, and/or
entrepreneurss involved in solid waste management.
2.. Employment providing a living wage and a certain level of job security.
3.. Legitimacy from the perspective of the authorities (legal) and the public
social). .
4.. Effective monitoring and enforcement of standards.
Financiall viability - in essence the assurance that the revenues will cover the costs
incurredd - depends on the willingness and ability of various stakeholders to contribute.. The public good nature of solid waste management requires that authorities
oftenn have to accept a considerable degree of subsidisation. However, the financial
sustainabilityy of the system depends on the authorities' solvability (through own
revenuess or grants) and the political willingness to pay the price of adequate servicing.
Contributionss from residents can help to increase the financial viability of waste collection.. The extent to which charges cover the costs of the service determines its allocativee efficiency (Batley, 1996). However, if the charges are beyond what the residentss can afford, it will incite them to opt out of the service or to engage in free-rider
practices.. Closely related to the concept of allocative efficiency is the concept of productivee efficiency, which measures the operational performance of the service provider
inn terms of such things as labour productivity and cost per ton.
Inn many developing countries solid waste management provides gainful employmentt to numerous people. This serves as a key aspect of the assessment scheme that
willl be used later on. It is important to ascertain whether jobs within the sector provide
aa living wage and offer people a certain degree of job security. In addition, it is essentiall to look at the labour conditions of various groups within the solid waste system,, especially the fringe benefits (or lack of these). The legitimacy criterion distinguishess between the legal situation and public attitudes. According to Baud and Post
legall recognition of an activity or partnership relation may provide both advantages
(accesss to credit and facilities; absence of harassment) and disadvantages (costs of
formalisation),, and the same applies to non-recognition. Social legitimacy refers to
acceptancee in the eyes of the public. Finally, it is important to find out whether
mechanismm are put in place to monitor performance - output criteria, health standards,

93 3

SolidSolid Waste Collection in Accra

labourr codes, environmental rules — and to see if sanctions are imposed in case of infractions. fractions.
Thee third dimension assesses contribution to environmental health. The goals are:
1.. To bring about greater effectiveness in achieving a clean urban environment.
2.. To minimise occupational health hazards.
3.. To minimise environmental health hazards to man and animals related to the
usee of waste in agriculture.
AA cleaner environment at the neighbourhood level depends on the quality of waste
collectionn (service effectiveness), notably the frequency and reliability of the service.
However,, pollution produced by local industries dealing with waste materials (air,
water,, soil) or by collection vehicles (air) also has to be taken into account. At the
cityy level it is especially important to look to the spatial coverage of collection services.. Occupational health hazards can be reduced when waste workers are not directlyy exposed to waste, especially to dangerous fractions of waste, and can be
mitigatedd by the use of appropriate safety equipment. Finally, when organic waste
iss applied - either directly or after treatment - in (urban) agriculture or horticulture
itit may have negative impacts on animal's health, soil conditions, and quality of
foodd crops as a result of contamination.
Alll these aspects are important in assessing the contributions of solid waste activitiess to sustainable development. In Chapter 8 this challenge will be taken up.
4.55

Conclusions

AA country's waste management system is a critical indicator of its level of development.. Whilst developed countries have devised very complex but effective systemss to manage their waste, developing countries have still not come to grips with
howw to do this effectively. The way waste is handled affects people's lives and the
surroundingg environment. Physical planning of estate development has a tremendous
impactt on waste management and environmental health. Reuse, recycling and
compostingg not only reduce the volume of waste for final disposal, but also promotee the judicious use of resources.
Problemss of waste disposal are most severe in poor cities in developing countries.
House-to-housee waste collection is too expensive for many households or municipalities,, while the streets of many poor neighbourhoods are too narrow for vehicles.
Collectionn points can easily become small garbage dumps, especially when collection
iss intermittent. In many poor countries, public budgets have been under great pressuree in recent years and waste collection is often one of the services to suffer most
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(Bernstein,, 1993; Young and Sachs, 1994). Solid waste collection often creates one of
thee most visible environmental problems in low-income communities. Two groups
mostt directly exposed to solid waste are children and waste pickers in low-income
neighbourhoodss in cities in developing countries. Accumulated garbage also contributess to neighbourhood environmental health problems by providing food or breeding
sitess for flies and other pests (WRI, 1997: 5). The local authority, which is the
mainn stakeholder in solid waste collection, should always take a special interest in
thee effectiveness and costs of collection methods, the effectiveness and costs of
sortingg systems and novel recovery methods, and how these methods contribute to
sustainablee development.
Thee public good nature of solid waste management means that even where the servicess are privatised, the public sector remains fully engaged, at least in regulating,
supervising,, monitoring and evaluating the activities of private contractors. In addition,, where the privatised services are organised on a contract basis, the local governmentt authority provides the money to pay the private contractors. In fact, privatisationn does not take away the responsibility of the local authority in solid waste collection.. Moreover, it is prudent to formalise the activities of informal actors into an
integratedd solid waste management system. It would take the collective responsibilityy of all the stakeholders in partnership to ensure sustainable development. How
thiss is being shaped at local level in the city of Accra is dealt with in more detail in
Chapterss 6 and 7.
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Decentralisation and Privatisation in
Ghanaa Formal Rules and Actual
Practices s

Thee policies of decentralisation and privatisation, which have been embraced by
manyy developing countries, have also become the formula in Ghana. Ghana providess a fertile ground for critically scrutinising current arguments about the causes
andd consequences of decentralisation and privatisation. Decentralisation and privatisationn policies are often presented as if they are new phenomena for Ghana. However,, Ghana has historically been characterised by some degree of decentralisation
andd privatisation, albeit with limited success. This chapter will assess the extent to
whichh historical experiences from Ghana can shed light on current processes in
Accra.. Moreover, it will assess the extent to which the present decentralisation and
privatisationn policies represent qualitatively new features, challenges and opportunitiess for Ghana. Thus, the aim of the chapter is threefold. First, it assesses the
relevancee of Ghana's historical experiences of decentralisation and privatisation for
thee understanding of current ongoing processes in developing countries. The focus
willl be on three forms: pre-decentralisation (i.e. before 1988), decentralisation, and
post-decentralisationn and the privatisation of public services delivery. Second, this
chapterr assesses local governance and public services delivery in the context of
decentralisationn and privatisation in order to provide a more subtle picture of
changess taking place in Ghana. Third, the aim is to contribute to our understanding
off decentralisation and privatisation from the perspective of the African state, i.e.
Ghana.. After providing a general profile of Ghana, we will look at the situation in
pre-- and post-independent Ghana, the various forms of local government before
andd after 1988, and the external and internal influences on their development and
performance.. We will highlight some efforts to privatise public utility services and
discusss their pros and cons. We will finish this chapter by assessing the suitability
off decentralisation and privatisation policies for Ghana in a comparative historical
perspective,, seeking to integrate perspectives from political-economic and socioculturall discourses.
5.11

General profile of Ghana

Ghana,, with a population of 18.5 million people (GSS, 2000), has a landmass of
238.22 km2. Its land area is about the same as that of the United Kingdom. The
countryy had a per capita income of about US $390 in 2001 (World Bank, 2002).
97 7

SolidSolid Waste Collection in Accra

Accraa is its capital. Ghana is a republic with a presidential form of government. It
hass 10 administrative regions and 110 district assemblies (see Maps 5.1, 5.2, pages
100-101).. In 2000, the urban-rural population ratio was 32: 68% (GSS, 2000).
Att the time of independence in 1957, Ghana was considered a middle-income
countryy with a per capita income that was high by African standards, an education
systemm judged to be the best in Africa, a fairly well maintained infrastructure and
adequatee government institutions (Armstrong, 1996). Aided by world cocoa prices,
Ghana'ss economic growth in the 1950s continued into the early 1960s, but falling
cocoaa prices and poor economic policies led to stagnation in the late 1960s. The
economyy followed a persistent downward spiral throughout the 1970s and into the
earlyy 1980s owing to weak producer incentives, poor economic management, and
decliningg external aid levels. The outcome was high inflation, diminished import
capacityy and a steady decline in per capita incomes. The policyy environment of this
periodd was one of large budget deficits, pervasive controls and a pricing framework
that,, together with an overvalued exchange rate, discouraged private sector savings
andd investment and provided inadequate incentives for production (Herbst, 1993;
Hutchful,, 1997; IMF, 2000, 2001; World Bank, 2000, 2001).
Ghanaa is, unfortunately, a classic case of economic stagnation and decline in contemporaryy Africa. Its experience may well define the limits of success and failure
off the African development effort (Frimpong-Ansah, 1991). As Szereszewki (1965:
74)) pointed out, after initial instability in the colonial era due to resistance to coloniall rule, Ghana settled down quickly to become one of the fastest-growing new
Africann states. However, as Frimpong-Ansah (1991) lamented, though Ghana was
onee of the first countries in Africa to make a bold attempt at planned economic development,, sadly, the Ghanaians were also the first on the African continent to sufferr real failure in economic development and to resign themselves to the humiliatingg deterioration of a post-independence political economy Ghana was thought to
bee a country with a substantial growth potential, which successive governments had
failedd to realise (Roemer, 1983: 1). The story of Ghana's economy since the mid
1960ss has been one of stagnation and decay, and having failed to live up to its declaredd potential, Ghana underwent a process of accelerated decay in the 1970s and
1980ss (Chazan, 1983: 154-17). Ghana therefore offers a prime example of the economicc and political process that went wrong in Africa.
Inn 1983, Ghana embarked upon economic reform to arrest the decline and laid the
foundationn for renewed economic growth and development. Leechor (1994) described
Ghanaa as the "front-runner in adjustment". Though the programme received praise
fromfrom many quarters including the IMF, the World Bank and major donor agencies,
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laterr evidence shows that the results have been mixed (see Amponsah, 2000; Gyimah-Boadi,, 1995; Ofori, 1993; Kapur et al., 1991). Never has a Ghanaian governmentt received so much international goodwill in terms of foreign assistance and yet
showedd so little in terms of outcome as during the Rawlings' regime (1981-2000).
Howw have all these post-independence changes and macro-economic successes and
failuress in Ghana affected local governance? The local government, including the traditionall system of governance, has been part of the administrative system of Ghana
forr many years. The shape of the modern system of governance, however, dates back
fromfrom the time that the conception of a comprehensive system of locally elected councilss which manage basic public services for the benefit of the community, was first
incorporatedd in the Statute Law during British colonial rule.
5.22

Historical perspectives of local government in Ghana

Thee structure of Ghana's local government system has, like other human organisations,, undergone dynamic changes since its inception as part of the national developmentall framework. Jackson (1967) pointed out that as new needs, methods and
ideass emerge and develop, the system inevitably adjusts to meet the changing conditions.. Towards the end of the British colonial period, there was a strong thrust to introducee an efficient and democratic system of local government all over Englishspeakingg Africa. However, by the 1960s, local councils proved unable to cope with
burgeoningg demands for improved education, health and other local services. These
shortcomingss were particularly acute in the large rapidly growing cities. The inability
off local governments to raise sufficient finances for their activities, at a time of
dwindlingg central government transfers, meant that their performance fell far short of
theirr responsibilities. In most English-speaking African countries, the political autonomyy and fiscal resource base of municipal governments was progressively restricted
duringg the 1960s and 1970s. Important exceptions were Nigeria, where for complex
politicall reasons, military governments were favourable to local governments, and
Zimbabwee which (after independence in 1980) opted to support local government as
aa major element in its development strategy (UNHCS, 1996: 172). This chapter describess and assesses the roots and dynamics of the reforms that have taken place in
Ghanaa since independence, with particular emphasis on local responses to the
changes. .
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Mapp 5.1

Ghana administrative map
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Mapp 5.2

Ghana district map
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Thee various changes in Ghana's local government system reflect, to a large extent, the
political,, ideological and economic philosophy of the country, particularly of the rulingg government at the time. The changes, especially since independence, represent the
impactt of a combination of varied interest groups on the country's development. The
locall government system of Ghana during the first republic (1960-1966) was characterisedd by a highly centralised pro-socialist system of government administration. The
secondd republic (1969-1972), however, had a pro-western liberal democratic government.. The local government reform that it tried to put into place before it was swept
outt of office in a military coup in January 1972, underscored its political, ideological
andd economic thinking. The government of the third republic (1979-1981), which was
ann offshoot of the ruling party in the first republic, to some extent continued with the
political,, ideological and economic philosophy of the government of the first republic.
Thee First and second elected governments of the fourth republic (since 1993 to date) thee National Democratic Congress (NDC) from 1992-2000 and the New Patriotic
Partyy (NPP), which took over the reign of government in 2001 - have tried to maintainn the local government system under the 1992 constitution. (See Table 5.1).
Thoughh ideologically, the government of the NDC was pro-socialist in rhetoric, it
implementedd unfettered the structural adjustment programme (SAP) of the IMF and
Worldd Bank. Like the government of the second republic, the NPP government is a
pro-westernn liberal democratic government, which believes in the rule of law and
privatee enterprises as the engine of growth. The military regimes that replaced the
civiliann governments of the first, second and third republics often tried to change the
"coursee of eveiything" that their respective predecessors did, but often without much
success.. Ghana's system of government therefore swung like a pendulum from one
political,, ideological and economic orientation to the other, depending on the governmentt in power. This created, among other things, confusion not only concerning
thee smooth running of the central government administration but also concerning the
locall government system. The next section briefly describes the main forms of local
governmentt administration in Ghana.
5.2.15.2.1
The main forms of local government administration in Ghana prior
toto 1988
Fivee main forms of local government administration in Ghana are identifiable since the
pre-coloniall and post-colonial era. These are the traditional system of governance, the
coloniall system, the dual hierarchy model (i.e. the two-tier system), the single hierarchyy model (i.e. the single tier system) and the decentralisation reform of 1988 (i.e. the
districtt assembly concept). However, features of previous systems usually continue to
playy a role in the subsequent systems, making it difficult to make a strict distinction
betweenn some of the forms and the others. The next sub-sections contain brief discus102 2

DecentralisationDecentralisation and Privatisation in Ghana Formal Rules and Actual Pra

sionss of the various features of local government systems in Ghana since the precoloniall era.
Tablee 5.1
Datess of
Tenure e

Political landscape of governments in Ghana
Government

Leader r

Typee of Political,, Economic & Ideological OriGovern-- entation n
ment t

Mixed,, but anti colonialist stance. This
periodd is normally referred to as Diarchy.
Thee Head of State was the Queen of United
Kingdomm represented by her GovernorGeneral.. Nkrumah was Head of Government,, Prime Minister
6/3/1957-- Convention Peo- Kwamee Nkrumah Civilian Pro-socialistt with Eastern Bloc; inward24/2/19666 pie's Party (CPP)
looking;; protectionist; high level of governmentt spending
Military Pro-Western,, renounced socialist orienta2/1966-- Nationall Liberation Lt. Gen.
tion n
J.A. Ankrah
4/1967 7 Councill (NLC)
Military Pro-Western,, renounced socialist orienta4/1967-- Nationall Liberation Lt. Gen.
tion,, austere economic policies, made tenAA. Affrifa
10/1969 9 Councill (NLC)
tativee steps towards economic liberalisation n
Civilian Pro-Westernn liberal democracy, market10/1969-- Progresss Party (PP) K.A. Busia
oriented,, stronger moves to liberalisation,
13/1/1972 2
attemptedd large-scale devaluation, design
comprehensivee decentralisation policy
13/1/1972-- National Redemp- Lt. Gen. I.K.
Military Pro-socialist,, pro-Nkrumaish, inward looking;; protectionist; reversal of Busia's de5/19755
tion Council (NRC) Acheampong
valuationn policy, modified Busia's decentralisationn policy and introduced it in
1974. .
Supremee Military Lt. Gen. I.K.
Military y Centre-left,, inward looking protectionist
1975-5/1978 8 Councill (SMC I) Acheampomg
5/7/1978-- Supremee Military Lt. Gen.
Militaryy Centre-right, inward-looking, protectionist
4/6/1979 9 Councill (SMC II) F.W.K. Akuffo
4/6/1979-- Armedd Forces Revohi- Ft. Lt.
Militaryy Left-wing, price controls
30/9/1979 9 tknaryy Council
J.J.. Rawlings
(AFRQ Q
30/9/1979-- Peoplee National Hillaa Limann
Civilian
Centre-left, pro-socialist
31/12/1981 1Partyy (PNP)
31/12/1981 1Provisionall NaFt.. Lt.
Militaryy Centre-left, initially a tightening of price
-1/1/1993 3 tionall Defence
J.J.. Rawlings
controlss but, from April 1983, pursued
Councill (PNDC)
economicc recovery, structural adjustment,
decentralisationn programmes
Civiliann
Centre-left, continue with policies similar
1/1/1993-- Nationall Democ- Ft. Lt.
J.J. Rawlings
too PNDC era except that this was a con6/1/2001 1 raticc Congress
(NDC) )
stitutionall government
7/1/2001-- Neww Patriotic Party JA. Kuffour
Civiliann
Liberal democratic, market-oriented pripresent t (NPP) )
vatee led development
1951-19577 Convention Peo- Kwamee Nkrumah Civilian
ple'ss Party (CPP)

Source:Source: Author's reconstruct
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TheThe traditional system ofgovernance
Longg before British colonial rule in 184430, the only form of administration in the
countryy was carried out by chiefs, otherwise called native or traditional authorities.
Underr this system, head chiefs or paramount chiefs headed councils of sub-chiefs
andd elders. At that time, Ghana comprised many parts31 under paramountcies. Kessey
(1996:: 56-57) noted that the traditional system of government evolved along ethnic
liness of affinity, with the paramountcy as the basic jurisdictional unit. The paramountcyy was an autonomous or semi-autonomous entity with a defined territory
headedd by a paramount chief and administered through a council of elders. It was
thereforee the traditional unit of administration and development. The coming of the
colonialistss saw a marriage between traditional and modern systems of government.. The paramountcies were adopted as the basic units of administration through
thee "indirect rule" approach. Ghana's long history of the traditional government
systemm has influenced the development of its modern local government system. As
thee next sub-sections show, during the colonial and post-colonial eras traditional
authoritiess continued to play significant roles in Ghana's local government system.
However,, the representation of chiefs in the local government system was severely
curtailedd by the government of the first republic headed by Kwame Nkrumah (19511966)322 and their involvement in the local councils was abolished by the 1961 Act.
Nkrumahh saw the chiefs as stooges of colonial rule who thwarted the efforts of the
massess during the struggle for independence. It is, however, remarkable to note that
sincee the overthrow of the government of the first republic in 1966 by means of a
coupcoup d 'état, there has been a partial return of the chiefs into the local government

Thee Bond of 1844 marked the formal rule of the British Colonial administration in the then Gold
Coast,, which became Ghana at independence.
Byy the latter part of 19th century, the Dutch and the British were the only European traders left in
thee country. When the Dutch withdrew in 1874, Britain made the Gold Coast a crown colony. The
colonyy did not include the Ashanti Kingdom and the Northern Territories. By 1901, the Ashanti
andd the North were made a protectorate. The British colonial authority brought the various paramounciess and kingdoms together to form one country, the Gold Coast. The final phase of presentdayy Ghana took place in 1956, following a plebiscite in which British Mandated Trans-Volta
Togolandd voted to join the then Gold Coast. The credit this time goes to Dr Kwame Nkrumah,
whoo was then the Prime Minister of the Gold Coast.
Forr the purpose of this study, the period for Nkrumah's government is regarded as starting in
19511 when he was first appointed as the Leader of Government Business and, later in the same
year,, as the Prime Minister following a landslide victory which his Convention People's Party
wonn in the country's 1951 general elections. The period between 1951 and 6 March 1957 is normallyy referred to as the diarchy. The Head of State was the Queen of Great Britain and Northern
Ireland,, represented by the Governor-General in the country itself. The Governor-General also
representedd British colonial rule whilst the Head of Government was Dr Nkrumah, representing
self-governmentt for what was then referred to as the Gold Coast.
104 4
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system.. Representatives of the traditional councils are included in the district
councilss or assemblies and other important institutions of government.
Thee question one would like to ask is what is the reason for the continued political
influencee of traditional authorities in Ghana? Chieftaincy is a well-developed institutionn in Ghana, having different layers of hierarchy. Chiefs are the custodians of the
landd and culture of the people, as well as the symbol of the unity and identity of the
peoplee in their traditional areas. One of the acclaimed advantages of the native authorityy system is that it was in accordance with the existing social fabric. The chieftaincy
institutionn in times past was the pivot of the socio-politico-economic life of most
Ghanaiann societies, but with the advent of colonialism and subsequent emergence of
thee state of Ghana its role was reduced to a ceremonial one. However, in rural Ghana,
thee institution continues to exert considerable influence. Indeed, in some areas chiefs
aree still revered. In the light of this, it is therefore necessary to put chieftaincy in the
rightt perspective and regard it as a cherished institution, at least by a considerable
numberr of Ghanaians.
Underr the 1992 Constitution and the 1993 Local Government Act 462, the
traditionall authorities play significant roles as evidenced by their representation.
Chiefss are represented in the 30% slot of the membership of district assemblies
appointedd by the president of the country. The same applies to Accra which also
hass two representatives in the regional coordinating councils. Besides, chiefs are
alsoo represented in the Council of State - an advisory body to the president, which
functionss like the Second Chamber of Parliament33 in some countries. In July 2001,
aa retired Supreme Court Judge in Ghana, Justice Adade, in a thought-provoking
observationn on the 1992 Constitution, called for the country's local government
institutionss to be built around chiefs, contending that such a move would be more
effective.. However, Akoto Ampaw (2001) thought a system like this would be
wrongg since the drafters of the Constitution intended to establish a democratic,
republicann country in which everybody is free and equal before the law and not a
statee founded on an inheritance system like the chieftaincy institution.34
TheThe colonial system
Thoughh the British established their colonial administration in the country in
1844,, Ghana, like most British colonial countries, had a native authority type of
locall government until 1952 (see above). The native authorities were not democraticallyy elected but were simply hand-picked representatives who helped the

344

Inn the Netherlands, it is the First Chamber.
See the Ghanaian Chronicle, Volume 9, No 68, 5 July 2001.
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Britishh colonial government to administer law and order (MLG, 1996). The coloniall authority exercised judicial, administrative and development authority. At
locall level, the colonial authority ruled through the traditional authorities in a
systemm of "Indirect Rule". In the words of Sir Arthur Lewis35 (1953), "...the Coloniall Office was distant from the people it governed and lethargic about direct
involvementt in development".
Att local level, there were two types of councils: (i) the native councils which were
controlledd by the traditional authorities and (ii) the state councils which were the
centrall government bodies. Even though the 1944 Native Ordinance distinguished
clearlyy between the functions of the native authorities and the state councils, in
practicee it was difficult to see any distinction because of the identical membership
off the councils. Judging from the mode of selection of members of the councils, no
sub-chieff of the state could be left out. Virtually all the chiefs of the native councils
weree members of the state councils. It is therefore fair to conclude from the above
that,, during this period, effective control of the administrative system at the local
levelss was in the hands of the traditional authorities.
Thee native authorities were, however, unable to cope with the administrative demandss of the time, because of the narrow basis of representation in the chiefs'
councils.. The chief himself was chosen from a particular group by kingmakers and
nott democratically elected. His counsellors were mostly occupants of sub-stools of
thee state, who had been installed by special groups. Consequently, and more often
thann not, their administration did not reflect the views of the masses. Most of the
memberss of the chiefs councils were either completely illiterate or semi-educated.
Thee total membership was too large for the size of the state and therefore discussionss became very unwieldy and quite expensive. Shortcomings of the native councils,, notably in fulfilling new obligations, were also attributed to the fact that the
Britishh colonial government, in its attempt to minimise the costs of internal administration,, did not capacitate or equip them for their new tasks. Though traditional
chiefss helped to settle local disputes, the inherent deficiencies of the native authoritiess generally hampered their effectiveness as agencies of local administration, renderedd them unqualified to meet the demands made on them and prevented them
fromfrom reaching the standard of efficiency required of modern local authorities
(Nsarkoh,, 1964). This created a lot of disaffection among the population who
wantedd better services. In the period leading up to independence, many efforts were
355

Sir Arthur Lewis and Theodore W. Schultz were awarded the 1979 Nobel Laureate in Economics
forr their pioneering research into economic development research with particular consideration of
thee problems of developing countries. Sir Arthur Lewis became an economic advisor to Ghana's
firstt President. Dr Nkrumah.

106 6

DecentralisationDecentralisation and Privatisation in Ghana Formal Rules and Actual Pra

madee to reform the local government system. In 1951, a new Local Government
Actt 1951 introduced a two-tier local government system comprising 26 district
councilss and 252 local councils. Two-thirds of the total membership of the local
councilss was elected, while one-third was reserved for traditional councils. Two
representativess from each local council were elected to the district council within
theirr area of jurisdiction.
TheThe dual hierarchical model (from the colonial era to 1974)
Thee concept of government in Ghana has in the past and since the colonial era been
basedd on a clear and sharp distinction between the central government and local governmentt institutions. There had always been two different types of machinery for the
administrationn of this country: one based in Accra with branches in the districts
whichh dealt with national matters and which was referred to as the central government,, and another separate and distinct one based in a number of well-defined localitiess and referred to as local government. These latter bodies were required to provide
municipall services and amenities in their localities (MLG, 1974; 1994; 1996). The
systemm of administration in the country between the periods from colonial rule up to
earlyy 1974 is referred to as the dual hierarchical model. An important aspect of the
duall hierarchical model is the elaborately clear and sharp distinction between the two
bodiess at local level - a sort of "parallel structures" of bodies.
Thee dual hierarchical model had serious shortcomings. By the early 1970s, the locall government in Ghana had virtually collapsed due to a number of factors. Intensee chieftaincy disputes adversely affected the decision-making capacity of the
councils.. The councils were unable to generate adequate funds to support their activities.. Misadministration involving corruption, mismanagement of funds and failuree to perform functions characterised the district councils. Besides, the councils
hadd extremely weak manpower. The central government took over many sources of
revenuee from local governments, but did not transfer adequate financial resources
too the latter, implying a failure to perform functions effectively. Central and local
governmentt institutions operated in parallel: local government bodies that were set
upp grew side by side with central government agencies that operated at local level.
Thesee local branches of central government ministries and departments had less
clearlyy defined responsibilities but a much better presence by reason of their de
factofacto position as agencies of the central government and also because of the
strengthh and quality of their personnel. The stronger central government agencies
hadd attracted the better qualified in terms of management skills and professional
expertise;; the poorer and weaker local authorities had to content themselves with
thosee of lesser qualifications. Unable to raise sufficient funds to meet their obligationss and attract able and competent officers, the local authorities only succeeded
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inn creating for themselves an unpleasant image of ineptitude and incompetence, at
leastt in most cases. The tendency to pander to the whims and caprices of political
supporterss aggravated the situation as councils had been created more as an act of
politicall patronage than on grounds of economic viability and administrative needs.
Thee result was a multiplicity of councils none of which had the economic base requiredd to ensure the satisfactory discharge of the functions vested in them and all of
whichh had to rely on grants and subventions to support even marginal operations.
Moreover,, decision-making took an unduly long time because the central governmentt agencies operating at the local level had to refer decisions on most matters of
anyy meaningful significance to a ministry in Accra. Bogged-down with matters of
nationall significance, the ministries were unable to react quickly enough to problemss referred from the local levels. Consequently, the tempo of activity at the local
levell was very slow. Central government agencies encroached on the rights and
responsibilitiess of the weaker local government bodies because the areas and limits
off responsibility between the two organisations had not been clearly defined. Resourcess were duplicated over local government agencies and central government
bodiess and were wasted as a result. There was a lack of effective consultation betweenn central and local governments and between central government agencies
themselves.. There was insufficient consultation between government agencies and
locall authorities, even in areas where their ill-defined responsibilities pointed in the
samee direction and the limited resources available to each had been dissipated
withoutt the required impact expected by reason of the size of the input in terms of
manpowerr and material resources. Some of the local councils were too small in
termss of population and taxable resources to enable them to enjoy economies of
scale:: it made it difficult for such local government bodies to raise enough revenue
too finance municipal services delivery. Planning was divorced from implementation.. Central government encroached on the rights and responsibilities of the
weakerr local governments. There was almost no citizen participation in their own
developmentt process due to a stifling of local initiatives by the centralised system.
Resourcess were inefficiently and inequitably utilised. The clear and sharp distinctionn between central and local government institutions only served to create a poor
andd distorted image of local government as a poor, corrupt, inept, inefficient, and
worthlesss development partner (MLG, 1974; 1994; 1996).
Inn an attempt to solve these problems, the government of the second republic
headedd by Dr K.A. Busia drew up a comprehensive Local Government reform.
Thoughh the Local Government reform was passed in parliament in January 1971 as
thee Local Administration Act, 1971, Act 359, it was not implemented until 1974
duee to the change of government on 13 January 1972. The 1971 Act was amended
108 8
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throughh Decrees NRCD 138 (1972) and NRCD 258 (1974). The two interruptions
(19666 and 1972) in central government also affected local governments whose
electedd members were elected on a political party basis.
TheThe single hierarchical model (1974-1988)
Inn 1974, the military government in Ghana authorised the introduction of a new
structuree of local administration that would abolish the distinction between local
andd central government and create, at the local level, one monolithic structure to
whichh the totality of government activity at the local level would be assigned
(MLG,, 1974). The idea was for local authorities (district councils) to cease having
aa separate identity from central government institutions operating at district level.
Thiss is because the two institutions were supposed to have been fused into one
throughh a process of institutional integration and manpower absorption. Thus, with
thee exception of a few cases, central government agencies operating at local level
weree expected to become integral divisions of the district council (MLG: 1974).
Thee single hierarchical model of government structure sought to take the decisionmakingg function in respect of matters of purely local significance away from Accra
andd closer to the areas in which the decisions were implemented. Reports of most
off the various committees and commissions set up between 1949 and 1969 had
recommendedd the devolution of central administrative authority to the local levels,
i.e.i.e. decentralisation in the administration of the country. The 1974 reform was the
largestt attempt ever at decentralisation but it failed.
Likee the previous dual hierarchical model, the single hierarchical model also had
seriouss shortcomings. Quite a number of factors militated against the implementationn of the single hierarchical model. No effective accountable and legitimate (in
termss of electoral legitimacy) political authority was established at district level to
overseee the structure. Its implementation was left to bureaucrats. The nine regions36
att the time were strengthened considerably and only became additional bureaucraticc hindrances in the way of decentralisation to the local (District) level. The
centrall government transferred functions to the district councils (under NRCD 258)
withoutt a simultaneous transfer of competence and means, which are a sine qua
nonn to effective decentralisation to the districts. No conscious effort was made to
ensuree that the departments that were to become departments of the District Councilss under the Decree (NRCD 258) actually operated as such. In practice, moves
weree made to increase the centralisation of functions in Accra that had hitherto
beenn exercised with moderate success by District Councils. Examples are the Om-

Beforee the PNDC came to power, the present Upper East and Upper West regions were one region,, i.e. the Upper West Region.
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nibuss Service Authority, (Amendment) Decree, 1973, and the Ghana Education
Service,, (Amendment) Decree, 1976, SMCD 63. Very little effort was made to addresss the infrastructural, staffing and other logistic needs of the District Councils.
Somee of the districts were so large that administrators could not reach many areas
off their districts. A financial Administration Decree was enacted which centralised
alll fiscal controls (see MLG, 1996).
Sincee Ghana is part of the global economy, the world economic situation during the e
midd 1970s and early 1980s seriously affected the country, as well as its local governmentt system. During this period, a series of external and internal shocks from
risingrising oil prices, imported inflation, lack of rainfall, economic mismanagement,
misadministrationn and deficit financing merged with rising budget deficits. The
overalll budget deficits rose by 450% between 1971 and 1979 to produce stagflation,, which the government tried to contain through yet more extensive controls.
Massivee corruption in the administration of these controls led to a prodigious expansionn of the parallel market, characterised by profiteering and rent-seeking activitiess (Hutchful, 1997: 4). The scale of the crisis in the Ghanaian economy by the
endd of 1981 can be summarised using the following figures. Between the fiscal
yearss 1975/76 and 1981/82, total public expenditures rose by 615% in current
terms,, while revenues increased by only 56%, resulting predictably in a huge
growthh in deficit. Both domestic and export production had declined severely. In
1981,, the average capacity utilisation in the industrial sector was estimated at only
24%,, with the manufacturing index dropping from 100 in 1977 to 63.3 in 1981. Per
capitaa GDP fell by a total of 19.7% between 1970 and 1980 and by a further 21.2%
betweenn 1980 and 1983 (Hutchful, 1997: 4).
Thee failure to arrest this decline resulted in high costs for both the Ghanaian state
andd its citizens. Inflation and informalisation, while presenting the majority of the
Ghanaianss with dire challenges for survival, also entailed severe shifts in income
andd social power and intensified class and ideological polarisation in Ghanaian society.. A second outcome was severe erosion and de-legitimation of the state itself
andd its institutional apparatus. Policy instability was reflected in the equally rapid
shiftss in, and a bewildering diversity of, political and ideological regimes (Hutchful,, 1997: 5).
Inn a period of such economic decline and erosion of the power of the state and its
legitimacy,, the most vulnerable tier of government administration in the country is
thee local government system. It is no wonder that the local government administration,, which was considered the weaker tier, suffered further, particularly during the
1970ss and early 1980s. The administration of all public affairs, including all local
110 0
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levell development, was centralised in central ministries and their line departments
hadd extremely weak deconcentrated field offices.
Thee initial efforts of the Provisional National Defence Council (PNDC) government,, which took over power in Ghana in 31 December 1981, failed to stem the
crisiss and during 1982 all economic indicators degenerated further, even though
theree was some improvement in the management of the deficit, enforcing price
controlss and suppressing the black currency market. With the severe drought and
bushfiress and the expulsion of about a million illegal Ghanaian migrants from Nigeria,, events took a really grim turn. This situation, coupled with failing domestic
productionn and export, shortages of goods on the market and a severe foreign exchangee situation, precipitated the Government to negotiate with the World Bank
andd the IMF for a structural adjustment programme (SAP).
5.2.25.2.2 The 1988 decentralisation reform
Thee need for decentralisation has been dealt with in detail in Chapter 2. The reasonss mentioned there also apply to the Ghanaian case. However, other factors
mightt be peculiar to Ghana. Though decentralisation may have its rationale and
critiques,, different countries embark on this course for varying reasons. Ghana is
nott an exception to this general rule. The inherent deficiencies of the previous governancee systems in Ghana created the need to continuously search for a viable and
alternativee system to address the needs and aspirations of the localities within the
country'ss developmental objectives, whilst at the same time giving practical meaningg to participatory democracy, i.e. grassroots democracy. There are quite a numberr of factors that acted in concert to help influence the 1988 process (e.g. Crook,
1994).. The following are the main reasons why Ghana decentralised. The first referss to the pressure from international donor countries and agencies, particularly
thee IMF and the World Bank, and their conditionalities. Secondly, there are the
ripplingg effects of the crack in the Soviet system, which culminated in the uni-polar
worldd following the fall of communism in Eastern Europe and the collapse of statism,, and a global direction move towards democratisation.37 The third refers to the
re-emergencee of neo-liberal philosophy calls for prominence of the private sector
ass the engine of growth. The fourth relates to the recognition of the government's
inabilityy to provide all the means and needs alone. Fifthly, there was the civil servicee reform dating from the 1983 economic recovery programme, which was based
onn the structural adjustment programme of the IMF and the World Bank, in which
decentralisationn was one element in the continuing process of rationalisation, retrenchmentt and divestiture by government of its responsibilities. The sixth factor
Seee speech by Ghana's President Fl. Lt. J. J. Rawlings at INDAFA Park on December 2000.
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dealss with the PNDC's long-standing commitment to popular democracy, which in
itss initial populist form meant direct democracy and the encouragement of community-basedd self-reliant development. Lastly, there is the quest for a Ghanaian form
off national democratic constitution.
DecentralisationDecentralisation in practice since 1988
Decentralisationn has become a dominant feature of Ghana's return to a liberaldemocraticc system of government. Although it is certainly not new38 on the country'ss political agenda, it was newly justified, according to Richard Crooks (1994),
withh a set of much broader and ideologically rooted arguments deriving from the
prevailingg neo-liberal orthodoxy (rolling back the state, promoting people's participation,, etc.). In addition, decentralisation seemed the only feasible way to stabilisee the political system and to mitigate resentment towards the government in Accra.. The system that was introduced in 1988 was clearly initiated from above by
thee central government, perhaps under some pressure from international organisationss such as the World Bank and International Monetary Fund (IMF). Ghana's
approachh to decentralisation was based on four macro objectives:
Too democratise state power in a manner that would create an opportunity for a
majorityy of Ghanaians to take part in collective decision-making and have accesss to political authority. The system that came into being in 1988 was based
onn the idea of empowering the people through the district assemblies.
Too restructure the machinery of government and reform local governments to
takee responsibility for local administration and development and to make publicc administration more efficient and responsive to local needs.
Too restructure the allocation of resources and reassign functions and responsibilitiess to the three levels of government (national, regional and district) in orderr to promote the efficiency of management.
Too promote local development, with involvement of the people, as a special
pre-occupationn to improve living conditions in all localities in the country.
Thee country's decentralisation policy defines the district as an operational unit
wheree the key strategies for development can be harnessed. The district assembly is
thereforee the focal point for planning, decision-making and implementation of developmentt policy in the district. It is composed of 70% elected members and 30%
unelectedd officials appointed by the President of Ghana. The appointed officials
includee technocrats (who for some reasons may not like to mount political platformss to campaign for positions, but who invariably are needed for their technical
expertise),, chiefs who are the custodians of the land and representatives of civil
Itt has been tried before (e.g. in 1974), but without success due to a change of government and the
lackk of political will to implement the original proposals.
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organisationss (including trade unions). Members of parliament from the district are
non-votingg members of the assembly. Decentralised organisations operating within
thee area are expected to be integrated into the district assembly and the staff of the
departmentss comes under the direct supervision of the District Chief Executive to
ensuree better coordination of development activities in the district. The district is
expectedd to have one composite budget for its departments, including the decentralisedd departments. The new structure is expected to completely eliminate the conceptt of line departments with branch offices at the regional and district levels for
thee implementation of programmes and projects.
Ghana'ss 1992 constitution makes comprehensive provisions for local government
decentralisation,, confirms the system established in 1988 and strengthens the role
off district assemblies in the governance of their districts. Since the implementation
off the district assembly concept in 1989, Ghana's system of public administration
hass been basically a five-tier one (but six-tier in the case of metropolitan assemblies),, with the central government at the apex. This is followed by a regional coordinatingg council (RCC) occupying a hybrid position of being both an extension
off the central government and the coordinator of the activities of the local governmentt (see Figure 5.1).
Thee fulcra of the local government system are the district assemblies, described in
thee 1992 constitution as the "highest political authority in the district". The Local
Governmentt Act of 1993 (Act 462) designates the district assemblies as the political,, administrative, planning, development, budgeting and rating authorities in their
respectivee geographical areas of jurisdiction. The sub-district structures comprise a
seriess of urban, zonal, town and area councils and a countrywide network of unit
committees.. The metropolitan assemblies have an additional structure just below
thee assembly - the sub-metropolitan assemblies. The new local government system
iss a four-tier metropolitan system with three-tier municipal and district assemblies,
i.e.. metropolitan assemblies have four levels, whilst municipal and districts have
threee (see Figure 5.2.).
Thee 1988 reform mainly involves the creation (from 65 district councils) of 110
districtt assemblies, including three metropolitan assemblies. The new structure caterss for the cross-sectoral coordination of policies and plans at national and district
levell through the National Development Planning Commission (NDPC) and the
districtt assemblies. It has led to the election of members for the district assemblies
andd the unit committees. These processes are intended to enhance grassroots participatoryy democracy further, or to bring the system of government to the "doorsteps"" of the people. The reform has led to the creation of the Ceded Revenue and,
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moree importantly, the District Assembly Common Fund (DACF). The decentralisationn also involves the transfer or integration of the line departments within an area
intoo the district assemblies and a composite budget to include all the line departments.. From the practical point of view, quite a number of the main objectives for
decentralisationn have been achieved (see Post, 2001). However, there are still many
unfulfilledd objectives which affect the process, such as the non-integration of some
off the line departments and the composite budget. Clearly, the manner in which
decentralisationn is implemented can lead to varying results from their intended
purposes,, i.e. the difference between the formal rules and the actual practice. In
manyy instances, the provisions exist only on paper. Though the emergent institutionall arrangement for the management of public affairs under the 1988 decentralisationn reform represents a fundamental departure from the previous systems of
governmentt in the country, there are many things not in consonance with the rules.
Figuree 5.1 The organogram of local government administration in Ghana, since
1988 8
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Figuree 5.2 The new local government system in Ghana, since 1988
Metropolitann Assembly"]

Municipal Assembly^

| District Assembly

Submetropolitan n
Districtt Assembly

Townn Councils |

| Zonal Councils |

| Urban Councils

]] Unit Committees \

Thee decentralisation reform not only entails a transfer of political administration
andd decentralised public services delivery from the centre to the district assemblies,
butt also within the district assemblies to the lower levels and structures of authority.. In the Accra Metropolitan Assembly, for example, this involves the transfer of
responsibilitiess for the provision of some public services from the AMA head officee (i.e. the centre) to the six sub-metropolitan assemblies (Ablekuma, Ashiedu
Keteke,, Ayawaso, Kpeshie, Okaikoi and Osu-Clottey). Each of these sub-metropolitan
assembliess handles, or has supervisory role for, specific public services within their
areaa of jurisdiction. These include revenue collection (such as market toll, land poll
andd property rates), primary schools, maintenance of roads, solid and liquid waste
management,, maintenance of public toilets, etc. The sub-metros have made tremendouss impacts in some areas (such as the collection of market tolls) and are constantlyy improving their skills in delivering these services. District assemblies are
constantlyy training and equipping personnel, particularly those in the lower structures
too perform decentralised service delivery. However, in general, the sub-metros in
Accraa have proved incapable of discharging their duties in some decentralised publicc services. One of such failures is in solid waste collection. Despite the logistics
givenn to the sub-metros, they could not cope with the escalating volume of solid
wastee being generated in the city (see Chapter 6). Other services in Accra, with
regardd to which the sub-metros have failed woefully include sanitation, the sanctioningg of offenders, the enforcement of byelaws and contract agreements. Althoughh the decentralisation programme has indeed brought some positive results, it
iss fraught with difficulties. The discussion below gives a brief presentation of the
weaknessess of decentralisation. It assesses the reform with regard to the district
assemblies,, applying an adapted version of Crook's model: political guidance, administrativee obstruction, accountability (to the public) and responsiveness, and fiscall performance. It also incorporates the six points assessment by Post (2001) and
Postt and Obirih-Opareh (2001). The factors may affect one another and are mutuallyy reinforcing.
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PoliticalPolitical guidance
Thee decentralisation policy enabled democratic elections at district level and has
alsoo enabled citizens to present their grievances to the council through their representatives.. This development facilitates regular consultation between the members
off the assembly and their electorate and certainly helps to consolidate the spirit of
democracyy among ordinary people. Secondly, the programme has also provided
opportunitiess to a new generation of people looking for a career in politics (Crook,
1994;; Ayee, 1997a and b; Post, 2001; Obirih-Opareh, 1998). However, the 'nonpartisan'' democratisation of the district assemblies obscures voters' preferences in
termss of policies. Though, on paper, the election of district assembly members is
supposedd to be non-partisan, in practice they tend to be linked to political parties.
Thiss is because in reality all the peoplee seeking political positions in the assemblies
aree affiliated to one party or the other. The government's aim of preventing partisann politics at the district level has been thwarted. The government appoints 30%
off the assembly members. The status of the Ministry of Local Government and Rurall Development (MLG&RD) itself within the decentralisation process is a major
testimonyy of the difference between formal rules and actual practices. Under the
PNDCC Law 207, the present MLG&RD, which oversees the decentralisation process,
iss expected to dissolve itself to become the Secretariat of the district assemblies. It
hass failed to do so and it is still very powerful and an antithesis of decentralisation.
Thiss might seriously affect its capacity to enforce compliance of other ministries effectivelyy in order to deliver power.
Thee lack of commitment to guiding the process from the top downward partly explainss the weakness of local government administration in Ghana. First, the central
governmentt has not really devolved enough power to the district assemblies. The
MLG&RDD assumed a key role in local affairs and the dominant degree of authority,, decision-making and actions at the local level still lies in the ambit of central
controll (Kessey, 2001, 1995; Kroes and Mensah-Abrampa, 1996). Thus, the partial
democratisationn associated with decentralisation could shift popular protest from
nationall to local government, but decentralised local government is still largely
accountablee to the central government (MLGRD, 1996; Crook, 1994).
Likee the central government, Ghana's local government administration is still
basedd on the belief that the government rules and that the public complies rather
thann on the idea of participatory democracy and one which facilitates greater privatee sector participation. Decentralisation is seen too much as a technique that will
automaticallyy bring governance closer to the people. The implementation of the
structurall adjustment programme has led to a situation in which the central governmentt needs not only to re-set the rules of the liberalised economy, but also to
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controll opposing forces within society (particularly the urban-bureaucratic interest
thatt are threatened by adjustment policies): a tendency diametrically opposed to the
decentralisationn exercise (see Mohan, 1997).
Thee commitment of the previous government to decentralisation and democracy
despitee what was on paper and official rhetoric, was best summed up by President
Rawlings,, who on December 2000 publicly admitted his distaste for democracy
andd revealed that the collapse of the former Soviet Union and socialism forced the
PNDCC to accept democratic governance. In his own words, "some of us had no
choicee but to accept it, otherwise to be honest, we were driving towards Museveni's
systemm of rule".39 It is no secret that what Rawlings and his group had in mind is
nott what unfolded before their own eyes. External and internal pressures brought
thee change. As Adarkwa and Post (2001: 34) put it: "... at the beginning of the
1990s,, the Rawlings military regime could no longer resist the strong domestic and
foreignn pressure for democratic reform". However, former president Rawlings deservess credit for allowing the change.
Thee decentralisation process demonstrates an inherent tension between market-led
developmentt and decentralisation. The neo-liberal development orthodoxy is based
onn the belief of "growth now, redistribution later". Cook explains the failure to implementt many of the legal and financial measures required for successful decentralisationn in Ghana. According to Crook, the Ministry of Finance and the Office of
thee Head of the Civil Service were principally concerned with implementing an
economicc recovery programme, most of whose requirements directly contradicted
thee previsions of the decentralisation programme. Although decentralisation impliess a strengthening of state institutions, the central government embarked upon
policiess of staff retrenchment and salary reduction that eroded local government
service.. Despite the decentralisation policies, therefore, service provision at local
levell clearly declined over the years (Crook, 1994: 360-361).
Manyy of the arguments put forward to explain the inappropriateness of the previous
models,, particularly the single and dual hierarchical models, also apply to the presentt system. They refer to more fundamental problems that pertain to the prevailing
politicall culture and the weakness of state-society relations in Ghana. These problems,, according to Post (2001), are closely related to the endemic weaknesses that
troublee and frustrate many African states and are therefore not peculiar to Ghana.
Inn the subsequent analysis, we will look at the administrative-organisational problemss that are complicating the decentralisation process.
Seee the Ghanaian Chronicle, 6 December 2000: "Rawlings goes wild at INDAFA".
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AdministrativeAdministrative obstruction
Theree are many factors which act in concert to frustrate the realisation of the anticipatedd benefits of the decentralisation process. First of all there is the nonestablishmentt of area and town councils. These non-elected bodies just below the
districtt assemblies (and in the case of metropolitan assemblies just below the submetropolitann assemblies), together with the unit committees, are expected to mobilisee local enthusiasm and resources in support of the district assemblies' developmentt objectives. The unit committees, which have a membership of 70% elected
andd 30% appointed, just like the assembly itself, had still not been established by
Septemberr 2001 despite elections to that effect in September 1998. This is due to
lackk of quorum because of inconclusive results of the 1998 elections in many areas.
Unitt committees are the basic political units operating at the grassroots level, representingg between 500 and 1,500 people. The unit committees, being in close touch
withh the people, would have the important role to play with regard to public education,, revenue raising, facilitating registration of births and deaths, organising communall labour, ensuring environmental cleanliness and implementing and monitoringg self-help projects at the grassroots level. The unit committees provide the
frameworkk within which all the communities would have opportunities to pursue
theirr development, hopes and aspirations. Indeed, a substantial part of the decentralisedd execution of development will lie with these area/town councils and unit
committees.. Their effective functioning would also expose the full array of opportunitiess that are available to address critical issues of administration and developmentt in the communities. The establishment of all the area and town councils and
unitt committees throughout the country would help to give practical meaning to
grassrootss and participatory democracy. For many years, the decentralised system
operatedd without any institutionalised form of consultation with local communities
att all. At the same time, district assemblies have taken the opportunity to centralise
withinn their boundaries (Ayee, 1997c). The non-establishment of the base structuress of the new local government system clearly affects the smooth administration
off the district assemblies and is a major problem with regard to the implementation
off the decentralisation process.
Secondly,, the idea of merging the line departments and their functions with the districtt assemblies is still not functional, as some departments continue to rely on their
parentt organisation for their budget, direction, supervision and promotion. Besides,
seniorr civil and public servants (officials) are unwilling to eliminate dual allegiances.
Accordingg to the PNDC Law 207 of 1988, each district assembly was to have 22
decentralisedd line departments and agencies. However, because of problems associatedd with the integration of the departments, the 1993 Local Government Act
(Actt 462) reduced the number of line departments for the metropolitan assemblies,
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municipall assemblies and district assemblies to 16, 13 and 11, respectively. Accordingg to the Ghana's Parliamentary Debates (2000, p. 3973): "as of now, we do
nott have these departments in place".
Thirdly,, the district assemblies do not have a composite budget (i.e. one budget for
alll departments in the districts, including the line departments) - a cardinal requirementt of the decentralisation programme. This means that the district assembliess do not control a substantial part of the budget in the districts. The payment of
departmentss that officially fall under the district assembly jurisdiction continued to
bee channelled through central government. In 2000, the so-called composite budget
(thee aggregate revenue and expenditure of the districts, including the departmental
budgetss assigned to a certain district) had still not materialised, leaving the district
assemblyy without discretionary power over all its allocation. Central ministries,
notablyy the Ministry of Finance, are reluctant to hand over substantial parts of their
budgett (hence power) to other institutions. In practice, therefore, directives on
practicallyy every matter still emanate from the central ministry in Accra. This situationn also helps to explain the lack of coordination at the local level, as decisions on
thee provision and management of services and utilities are still largely taken by
independent,, vertically integrated agencies. Similarly, local officials remain largely
loyall to the hand that feeds them rather than to the district assembly (Kroes and
Mensah-Aprampa,, 1996; Ayee, 1997a; Obirih-Opareh, 1998). In the second place,
thee district assemblies are severely handicapped by inadequate funding. As far as
thee districts' own sources of revenue are concerned, the potential is usually not
fullyy reaped due to the understaffing of revenue collection agencies, poor training
andd low motivation of revenue staff, inadequate databases and administration, and
thee illicit practices of underpaid collectors (Kessey, 1995). Furthermore, the availablee sources of local revenue are usually not very lucrative and highly unreliable.
Despitee the creation of additional sources of income (ceded revenue and DACF),
thee disbursements are insufficient to cover all the district assemblies' new responsibilities.. In fact, the introduction of the DACF has brought about a corresponding
declinee in local revenue mobilisation efforts. Moreover, the district assemblies are
restrictedd in their freedom to decide on its use because the central government determiness the categories of expenditure of the approved DACF. The money is
largelyy allocated to physical structures such as schools, clinics or markets that are
once-onlyy and visible investments. The increase in central funding has also led to a
tighteningg of central control, thus hollowing out local autonomy, most notably in
thosee areas that depend highly on such funding, such as the poor rural district assembliess (Ayee, 1997b; Razin and Obirih-Opareh, 2001).
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Fourthly,, the marginalisation of local development planning illustrates the obstacless to decentralisation. The National Development Planning Commission (NDPC),
whichh was set up in 1990 to centralise both economic and spatial planning, exists
ass an antithesis to the decentralisation exercise (Larbi, 1996: 195; Post: 2001: 32).
Thee NDPC is indeed at the core of the planning system, charged with operationalisingg a new concept of development planning based on decentralised and peoplecentredd approaches. However, Akuffo (2001b) thinks the NDPC has concerned
itselff solely with economic planning to the total exclusion of physical and spatial
planning.. Section 47(1) enjoins the National Development Planning Commission
(NDPC)) to prescribe the format for the district assemblies' plans and for the district
assembliess to submit their district development plans - Section 47(2) - to NDPC
forr approval. These provisions have not been complied with. As the central coordinatingg body, it also accommodates strong national interests. The high tendency of
thee NDPC to impose planning procedures on the district assemblies, which the latterr should comply with, undermines the decentralisation process. The discretionary
powerr of the district assemblies in planning is limited because almost all expendituree on development depends on disbursements from the central government. As
farr as the District Planning Coordinating Units are concerned, most of these suffer
fromfrom staffing and logistical constraints that cannot easily be solved locally. Besides,, all the district planning officers are appointed by the NDPC.
Fifthly,, ministerial reorganisations and new procedures for decision-making and
consultationn between various layers of government, to bring local departments actuallyy under district assembly jurisdiction and to provide district assemblies with
thee human and material resources to execute their powers properly have severely
delayedd the decentralisation process. The government failed to provide the required
politicall guidance and entrusted the implementation of the programme to a largely
unwillingg bureaucracy that dragged its feet (Ayee, 1997a; Obirih-Opareh, 1998).
AA sixth important weakness of the local administrative machinery is its lack of
qualifiedd manpower, a problem that has been compounded by the increase in the
numberr of district assemblies from 65 to 110 in 1988. Many district assemblies do
nott have offices for all the decentralised departments. Even if the departments are
physicallyy present, staffing is a major problem. Considering the unattractive level
off payment in the district assemblies, it is very difficult to interest university
graduatess (Obirih-Opareh, 1998; Post 2001). Besides, the district assemblies are
nott at liberty to recruit their own personnel and depend completely on Accra for the
appointment,, promotion, removal and disciplining of staff. Vacancies often remain
openn for extended periods because a lot of opposition exists to remote postings
amongg civil servants. Department heads serve many districts by moving from one
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districtt to another (Ayee, 1997a; Post, 2001). The chronic shortage of residential
andd office accommodation, as well as logistics and office equipment, seriously impairss the motivation of the officials.
Finally,, the prevailing administrative culture is largely prescriptive, procedural and
authoritarian.. Despite efforts to strengthen the capabilities of local officials through
trainingg programmes, district assemblies are still largely bogged down in routine
businesss and spend a lot of time dealing with trivial matters instead of policymakingg and its implementation. The idea of the local government facilitating and organisingg on behalf of development rather than taking the lead in the process still
encounterss considerable resistance (see Chapter 2).
AccountabilityAccountability and responsiveness
Accountabilityy of the district assemblies, including the Accra metropolitan assembly,, can be looked at from three angles: (i) political accountability, i.e. answerable
too political bosses, particularly the president and the regional minister; (ii) public
accountability,, i.e. accounting for stewardship in office to the public, seeking the
mandatee of the people or electorate through elections and re-elections; and (iii) financiall accountability, i.e. answering to how public money was used (addressed in
moree detail in the sub-section on fiscal performance below). These three domains
aree quite intertwined, and difficult to isolate in most cases. Responsiveness is the
fourthh angle. The district chief executive, who serves as the central government
representativee and chairman of the most powerful committee of the district assemblyy - the executive committee - is still appointed by the president of the country.
Ass a result he is not accountable to the people, because he is neither elected nor
seekss re-election through universal adult suffrage. His nomination requires a twothirdd majority confirmation vote in the assemblies by members of the assembly
presentt and voting. Probity and accountability seemed to be the clarion call of the
decentralisationn policy. However, these seem to be a mirage. Various reports by the
Auditorr Generals on the district assemblies in the country, since their inception in
19888 to date, show widespread misappropriation and misapplication of financial
resources.. These worrying revelations give ammunition to anti-decentralisation
forcess in the country. Though the decentralisation process was expected to create a
sensee of awareness and dedication among the communities to take the development
off their areas into their own hands, this has failed to materialise as anticipated. The
existencee of formal democracy is by no means a sufficient guarantee for meaningful
grassrootss participation. Politically, the district assemblies do not seem to have
moree power and autonomy as envisaged in the 1988 decentralisation policy.
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Criticss have often qualified the Ghanaian democracy under the Rawlings' regime
ass authoritarianism in disguise (Amponsah, 2000; the Economist, August 1993;
Herbst,, 1993; Gyima-Boadi, 1995). Grassroots participation is essential for improvedd local government because the communities know their problems best. It
alsoo provides opportunity for community and opinion leaders to play significant
roless in matters that affect their localities. However, this turned out to be populist
rhetoricc by the Rawlings government. Furthermore, the integrity of the administrative-organisationall apparatus is constantly undermined by the pervasive influence
off corruptive practices at virtually all levels of the district assemblies - ranging
fromm the DCE to the municipal messenger. How responsive were the district assembliess to their people? And how responsive were the people to the plans and
programmess of the district assemblies? Did the people play active roles in the decision-makingg process and in the implementation of projects and programmes in
theirr areas? There is very little literature on this at the moment on responsiveness
off the district assemblies to their people and vice versa. However, some people,
includingg those producing printed media, played watchdog roles in monitoring the
activitiess of district assemblies, particularly with regard to the disbursements, divergence,, misapplication and misappropriation of funds, as well as corruptive practicess and use of government properties. Although these people do not have details
onn what they allege, such whistle blowers help to investigate some of these allegations,, which often yields substantially more information than was even alleged.
Below,, we look at the issue of the fiscal performance of the district assemblies.
FiscalFiscal performance
Fiscall aspects play key roles in local government reforms and in determining their
success.. Inadequate funding is one major factor which accounted for the failure of
locall governments in Ghana to perform as expected. There were serious financing
gaps.. Radical reforms have been introduced since 1988 to address this teething
problem.. Two of these measures are ceded revenue (i.e. revenue collected by the
centrall government, but given to the Ministry of Local Government to be shared
amongg all the district assemblies by the Ministry of Local Government according
too a formula) and the district assembly common fund (DACF) (i.e. a grant from the
centrall government constituting 5% of all government revenue for the country administeredd by the office of the district assembly common fund and shared accordingg to a formula approved by the Parliament). Razin and Obirih-Opareh (2001)
pointedd out that ceded revenues constituted a major central transfer during the early
yearss of decentralisation, apart from direct payment of wages and travel expenses
off district assembly employees by central government. These revenues included
sharess of taxes collected by the central government on stool lands, casinos, betting,
gambling,, entertainment, daily transport, etc. These revenues, which until 1988
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weree collected by both the central government and the district councils, but since
thee 1988 reform have been collected by only the former, are "ceded" to the 110
districtt assemblies to be shared among them by the Ministry of Local Government,
accordingg to a formula (Ayee, 1997a; Obirih-Opareh, 1998). The advantage of
cededd revenues lies in the flexibility of their use. However, this source offered only
andd unreliably small amounts of resources and could not provide solutions to developmentt finance.
Thee most radical provision for fiscal transfers to the districts is the establishment of
thee District Assembly Common Fund (DACF) under the 1992 constitution, in
whichh the Parliament annually allocates no less than 5% of the total government
revenuess of Ghana which is payable in quarterly instalments to the districts for developmentt purposes. The formula for sharing the DACF is approved each year by
thee parliament (see Table 5.2). Of the total pool allocated to the DACF, 10% is not
distributedd according to the criteria in Table 5.2, but are kept at the DACF Administrationn for bulk purchases of items to the district assemblies.
Tablee 5.2

Formula for sharing district assembly common fund

No.. Factor

Weight

1..
2..
3..

Needs
Responsiveness
Equalisation

35%
20%
30%

4..

Service pressure

10%

5..

Contingency

5%

Rationale
To address imbalance in development
To motivate the district to generate more income locally
To ensure each district has access to a specified minimum sum
fromfrom the fund
To assist in improving existing services which as a result of
populationn pressure are deteriorating faster than envisaged.
To take care of unforeseen events.

Source:Source: Office of District Assembly Common Fund Administrator

Thee introduction of the DACF in 1994 produced a major change in local governmentt finance. The DACF has become the largest source of revenue and for some
deprivedd district assemblies the only important source besides the ceded revenue.
Thee DACF is mainly for development projects. District assemblies apparently have
littlee autonomy with regard to the use of the DACF and must comply with the
guideliness of the Ministry of Local Government. Kroes and Mensah-Abrampa
(1996)) therefore pointed out that district assemblies seek to comply with programmess and projects that are "proposed" at national level, such as constructionorientedd and physically perceptible projects. Razin and Obirih-Opareh (2001) arguedd that at local level, and in spite of the District Tender Boards, the focus on
capital-intensivee infrastructure investments in local development creates opportunitiess for cronyism, breaches of laid-down regulations and corruption.
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Ann increase in government fiscal transfers, particularly since the introduction of the
DACFF in 1994, has greatly enhanced the decentralisation process. However, financingg local development in Ghana, like elsewhere in most developing countries,
iss fraught with a lot of difficulties, particularly as far as the poor rural district assembliess are concerned. The high incidence of poverty among the populace means
limitedd taxable sources. Many people blame the financial handicap of local governmentss on the central government's monopoly of lucrative tax sources, thereby
leavingg only the low yielding ones to the local authorities. Sometimes, the problem
relatess to the under-utilised, inadequate, and inelastic fiscal resource base, which
hass limited the capacity of cities for self-reliance in meeting the service need of the
locall population (Kroes and Villeneuve, 1995: 2). However, the district assemblies'
poorr performance in local revenue collection is also partly to blame. Kessey (1993,
2001)) observed that the situation is exacerbated by a low local tax effort, poor local
financiall management, rural people's relative inability to pay taxes and low willingnesss to pay tax voluntarily at local level due to a lack of direct benefits from
taxation.. Local authorities have not yet fully utilised the potentials of private sector
participation,, even though this is a major task the government sought to address
underr the decentralisation policy and the district assembly concept.
Adjustmentt programmes, accompanied by fiscal decentralisation without adequate
redistributivee transfers such as the one in Ghana, can accentuate inter-regional and
urban-rurall disparities in income and wealth, because wealthier and better-endowed
urbann governments benefit most from increased taxing powers (Bahl and Linn,
1994;; Bardhan, 1997; Razin and Obirih-Opareh, 2001; Riddell, 1997). Many districtt assemblies have either only minuscule revenues, or are dependent on discretionaryy or negotiated central transfers. The politically powerful capital city of Accraa has usually been much wealthier than other district assemblies. District assembliess in rural areas are particularly weak. Central governments often seek to reduce
suchh disparities through central government equalisation grants. But where governmentt transfers are largely based on the political goal of buying support, they
couldd have even been regressive, favouring richer areas (Bardhan, 1997).
Thee DACF is a double-edge sword. Whilst it has helped to transfer substantial resourcess to the district assemblies, thereby making it possible for the poor district
assembliess in particular to provide development projects in their area, it has also
madee them over reliant on it instead of developing mechanisms to increase internal
generatingg capacities for own revenue mobilisation. Various reports by the Auditor-Generall on the district assemblies since their inception in 1988 show gross misappropriationn and misapplications of finances meant for development projects in
thee districts. Some of the district assemblies run their districts, particularly with
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regardd to the finances of the district assemblies, with total disregard for the regulationss that have been laid down. The findings reveal weaknesses in the internal controll systems of the district assemblies. Stringent financial management is crucial
forr the realisation of the objectives of the decentralisation policy.
Ann appreciable degree of fiscal empowerment has accompanied decentralisation
efforts-- However, the government has refused to concede lucrative revenue sources
too the district assemblies. Property taxes and the basic head taxes are difficult to
collect.. Properties were hardly ever valued40, if at all. Many local tax bases have
beenn unproductive and only increased the cost of collection. The main source of
incomee - non-tax revenues (market tolls, fees, etc.) - has been highly unstable. The
longg history of local government failure and the continued misuse of resources that
cann be mobilised locally have also made taxpayers cynical about what the district
assembliess may do with local revenues.
Financiall control and restriction by central government over capital spending has
becomee tighter as a result of structural adjustment. The central government paid the
entiree wage bill of the district councils before 1985. In the context of structural adjustment,, it decreased payment to only 50% of the salaries of district council employeess (except for key administrative and financial staff). The impact of this policyy on the district assemblies was quite dramatic. Many low-level personnel were
laid-offf whereas other employees remained on half pay (Crook, 1994). In 1995, the
governmentt resumed paying 100% of the salaries of district assembly employees,
thoughh only those occupying administrative jobs and a certain number of labourers
havee been entitled to the civil servant status. Additional labourers have been paid
directlyy by the district assemblies from their own resources.
5.2.35.2.3 The privatisation of public services
Closelyy related to the 1988 decentralisation exercise is the policy of privatisation.
Thee latter is part and parcel of the same neo-liberal paradigm that aims to reduce
statee power and give greater prominence to the market. Privatisation has become a
keyy component of Ghana's reform policy. Many reasons account for this (see below).. However, privatisation of different kinds of activities requires different kinds
off approaches. For instance, privatisation of state-owned enterprises (SOEs) is differentt from the privatisation of urban services. Whilst SOEs are usually under the
jurisdictionn of central government agencies and their performance measured in
purelyy financial economic terms, urban services are usually controlled by local authoritiess and their success is not only governed by economic returns but also by
Inn June 2001, the AMA started to carry out valuation of all landed properties in Accra.
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sociall and political factors (Post, 2001). However, the fact that the success of the
performancee of urban services is not only governed by economic returns, but also
byy social and political factors and the over-exploitation of some of these elements
(i.e.(i.e. public goods) perhaps partly explains why some urban services find it difficult
too sustain themselves without financial support from the local authority or the state.
MotivesMotives and the rationale for privatisation in Ghana
Thee reasons for privatisation are universal and the same apply to Ghana. Many developingg countries are experiencing a push for privatisation from several sources.
Thesee are partly from their own experience of the fiscal difficulty of sustaining
servicess and also under pressure of donor influence, particularly through structural
adjustmentt programmes, and of the example of those advanced countries, which
havee gone down this path (Batley, 1996: 723). According to Herbst (1993: 98) the
motivationn for reform comes not from some kind of fundamental rethinking about
thee state's role in the economy, but from more immediate fiscal and efficiency concerns.. The privatisation process, like the decentralisation reform, is also due to
pressuress from the international donor community, particularly the Bretton Woods
institutions.. Besides, under-financed district assemblies and their incapacity to providee the service as efficiently and effectively as expected created an additional impetuss for privatisation. The private sector is recognised as the engine of growth of
thee economy. However, in Ghana this has not been the major reason for its growing
popularity.. It was motivated both by the huge fiscal drains of state-owned enterprisess (SOEs) as well as by the incapacity of most local authorities to adequately
deliverr the services that were brought under their supervision and responsibility
throughh decentralisation. The privatisation option was the most credible alternative.
Thee penetration of the World Bank and the IMF in Ghana's economic management
sincee the early 1980s, at the height of the country's economic crisis, created the
politicall atmosphere for the private sector to play an increased role in the economic
managementt of the country.
Ghana'ss SAP that included privatisation of SOEs (some of which were services)
consistedd of two phases. The first concerns IMF's stabilisation programme which,
inn general, involves overall policies for macro-economic stability: devaluation of
thee Ghanaian currency, cuts in social spending, trade liberalisation, etc. The second
phasee involves the World Bank's adjustment programmes, which are based on
markett principles: market-led development, a slim public sector due to the retreatingg state and a growing private sector as the engine of growth, divestiture of SOEs,
privatee sector participation in services such as water supply, etc. In the first phase,
thee major focus was on the reduction of government expenditure in the form of cuts
inn subsidies to prices of goods and services, elimination of price controls, devalua-
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tionn of the cedi and free trade policies. The PNDC government of the time was able
too push these policies through easily in Ghana because it was neither a democraticallyy elected government whose policies were debated by any legislature nor were
peoplee given a chance to participate. Due to the "effective" implementation of
thesee policies, some of which were draconic in nature, Ghana was praised as a test
casee of a successful SAP when initial results showed moderate inflation, reduced
governmentt deficit and economic growth averaging 5% a year.
Thee second phase of the recovery programme placed more emphasis on institutionall reform, including the promotion of private investment, privatisation of
SOEs,, rehabilitation of basic infrastructure, export promotion and reallocation of
publicc investment. In the second phase, the element of coercion, which was present
inn the first phase, could not be applied in some cases. For instance, private investorss cannot be made to invest in Ghana by just a passage of decree, while governmentt subsidies could be withdrawn by a simple governmental decree. In 1988, the
PNDCC government launched the divestiture programme and subsequently establishedd the Divestiture Implementation Committee (DIC) as the implementing
agent.411 In justifying the need for the privatisation of SOEs, the DIC argued that
statee enterprises have performed inadequately over the years due to factors such as
overstaffing,, excessive bureaucracy in decision-making and absence of the commitmentt and entrepreneurial direction that private investment brings to business.
Accordingg to the government, the privatisation programme is a strategy to attract
freshfresh capital from non-governmental sources to turn often inefficient and generally
distressedd enterprises into profitable ones.42 According to the DIC, there were over
3000 SOEs operating in all sectors of the economy when the privatisation programmee started, most of which had been disposed off. Privatisation of SOEs has
thee potential of turning inefficient companies (operating at enormous losses and
increasingg the burden on the taxpayer) into efficient ones. Some of the substantial
benefitss for the government are one-time receipts from government privatisation
whichh help to ease the growing pressure on its fiscal accounts (UN, 1999). In Sectionn 5.3.1 we will discuss the performance of privatisation further.
Privatisationn during the PNDC era was abysmal. However, there was a dramatic
increasee in privatisation following the return to constitutional rule in January 1993.
Thee 1992 Constitution guarantees investors' rights. The privatisation programme
hass also livened up the Ghana Stock Exchange (GSE) and has attracted substantial
Seee http://www.ghana.com.gh/dic/invest.html. This website provides a policy statement by the
Ghanaiann government about the Divestiture implementation Committee (DIC), and why those
servicess were divested, etc.
Presidentiall address on the implementation of DIC from the Financial Times, www.ft.com.
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foreignn direct investment (FDI) into Ghana, with private capital injections helping
too turn some otherwise loss-making companies into efficient operation. According
too a World Bank's 1997 Country Assistance Strategy for Ghana, net private FDI
rosee from US$ 25 million in 1993 to US$ 230 million in 1997 (World Bank ,
1998).. A major portion of the FDIs went into the accounts of the divested SOEs,
whilstt the remainder went to start new investments. The divestiture programme has
alsoo signalled a seemingly commitment by the government to private sector led
developmentt by attracting some domestic and foreign capital, technology and
manageriall skills (Begashaw, 2000).
PrivatisationPrivatisation experiences in Ghana
Privatisationn or private sector participation has taken place in relation to quite a
numberr of public services in many cities and towns in Ghana once the government
hadd realised that it could not provide all the services alone, and as a result of the
factt that the private sector, which was long considered the engine of growth, has
noww gained prominence in Ghana government's policy (DIC, 1997; Vision 2020,
1996).. These include education, health, transportation and revenue collection.
Amongg the over 300 SOEs that were divested or listed for divestiture since the late
1980s,, quite a number of them are in the service sector (i.e. the State Transport
Corporation,, the State Housing Corporation, Hotel and Catering services, etc.).
Mostt of these SOEs became financial drains on the nation. For example the Ministerr of Finance Yaw Osafo Maafo praised the former government for divesting the
formerr Continental Hotel, which was a large financial drain on the economy to a
privatee consortium under the management of Golden Tulip. In 2001, Golden Tulip
representedd a tax revenue income of 010 billion for the government for the fiscal
yearr 2000. Some privatised services such as Ghana Telecom have not been so successful.. In fact they have been disastrous.
However,, there are quite a number of services the government cannot leave to the
privatee sector. These are national security - the army, police, prisons, immigration,
firee services, etc. These services are such that they cannot and would not be producedd by the private sector. Such services are normally referred to as "public
goods".. There are other services than public goods that also can better be provided
byy the public sector, though private sector participation is also possible or encouraged,, e.g. with education, health and medical care, research, railways, etc. Another
groupp of services which could be provided either by the public sector or private
sectorr includes mass public transportation such as the now privatised State Transportt Corporation, the Omnibus Service for intra-city and the City Express for intercityy and town transportation. There is yet another group of services that are best
providedd by only the private sector, which includes taxis, restaurants and hotels.
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However,, it must be noted that the local authority in Accra has never been in
chargee of critical public services such as transportation, health care, telecommunicationn and water supply. Local authorities in Ghana (including Accra) have only
beenn involved in the provision of markets, lorry stations, public toilets, waste collectionn and disposal sites and the collection of market tolls. In fact, the most visible
workk of a local authority in Ghana has been solid waste management and the maintenancee of sanitation, which they have woefully failed to deliver. We will discuss
thiss in detail in the next two chapters. One major public service provision, for which
thee AMA reluctantly allowed private sector participation after pressure from the generall public, is public toilets. This was considered as its goldmine (see Obirih-Opareh,
2001).. Private sector participation in public toilets in Accra has led to improvement
inn their management and expansion. The subsequent subsections provide a brief
discussionn on some of the public services with private sector participation.
a)) Education
Privatee sector participation in education, which dates back to before prior independence,, has made more school enrolments of pupils and students possible than
otherwisee would have been the case. Still, every year, a large number of students
aree unable to gain admission to second and third cycle schools. Many more people
qualifyy to these places than there are places available. Private schools in the primaryy (first-cycle) schools produce better results in their final examinations than
theirr public counterparts. Teachers in private schools get more money through
chargingg extra fees for extra classes. These might partly explain the difference. Unfortunately,, the reverse is the case in the second cycle schools. Public second-cycle
schoolss are better equipped than their private counterparts. Pupils in public schools
payy only for boarding and lodging, which are often subsidised by the government.
Theree is no such subsidy for the private schools which, in addition to paying for
theirr teachers, also pay various operational taxes to the government and the local
authority.. Since the mid 1990s the private sector has started participating in the
provisionn of university education. In fact, these private initiatives in university
educationn are run by the missionary churches. The Moslem community also becamee involved, which in 2001 started running a Moslem University in Accra and
intendedd building yet another one in Accra using funds provided by the Saudi government.. At the moment, there are five public universities: (i) the University of
Ghana,, Legon, Accra; (ii) the Kwame Nkrumah University of Science and Technology,, Kumasi; (iii) the Cape Coast University, Cape Coast; (iv) the University
Collegee of Education, Winneba; and (v) the University of Development Studies,
Tamale.. There was only one private university between 1993 and 2000. Now there
aree six private universities at various levels of development. These are (i) the Centrall University College, run by the International Central Gospel Church, Accra,
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whichh is the premier private university in Ghana; (ii) the Methodist University with
campusess in Accra (and later in Larteh); (iii) the Presbyterian University at Abetifi;
(iv)) the Catholic University at Fiapre; (v) the Women University in Ho; and (vi) the
Islamicc University, in Accra. The tremendous impact of missionaries' participation
inn education and health services in Accra and other Ghanaian cities, towns and villagess is well documented and acknowledged.
b)) Health and medical care
Privatee sector participation in medical care is quite tremendous, though governmentt hospitals, polyclinics, clinics and health post still dominate. There are private
clinicss all over the country and in some remote areas only private clinics or health
postss are available. There are missionary hospitals, run particularly by Catholics,
alll over the country and normally located in the remote areas. In Ghana, there are
farr more hospitals and clinics run by the Catholic Church than by all the other
churchess combined. In some remote places, like the Afram Plain and in the Upper
Westt regions, there are more Catholic clinics than in the urban south. The services
off hospitals and clinics run by the missionary churches are high in terms of efficiencyy and discipline. In the case of pharmacies shops and drug stores, it is the privatee sector that dominates and these facilities are present all over the cities and
largee towns and villages. In fact, in this sector, government influence is minor exceptt in the case of pharmacies and drug stores located at the hospitals, polyclinics
andd clinics. On the other hand, private pharmacy/chemist shops and drug stores are
dottedd around and operate like other commercial stores at vantage points spread
throughoutt the cities, towns and large villages. However, the costs of medication
andd health care provided via private facilities are always higher than their public
counterpartss since there are no government subsidies. In the missionary hospitals
andd clinics, prices may be a little bit lower than the private sector. In some cases
thee cost of health care provided by the missionary facilities is even lower than the
chargess imposed by the public ones. In the poor remote areas, health care services
inn the missionary clinics are normally free for the poor. There is one popular and
famouss private hospital in Accra called Kumoji. The services at this facility are
comparablee to, if not better than, any public hospital in Ghana. But the cost is outrageouss and far beyond the reach of many people, including even middle-level civil
andd public servants. Many of the medical officers and pharmacists from the public
sectorr also work in private facilities on a part-time basis serving as consultants, etc.
Ass to whether such a situation could constitute a conflict of interest is beyond the
scopee of this thesis. However, this study can confirm from personal observation
thatt generally, private health care facilities in Ghana tend to give more attention
andd quality of service than their public counterparts, perhaps because the former
chargee patients more and they might also want to win more clients for their busi-
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ness.. Workers in private hospitals and clinics get comparatively higher remunerationss than their public counterparts. The study cannot, however, confirm whether
theyy are more efficient, since this requires quantitative data to compare, which
againn is beyond the scope of this study. In the villages there are often traditional
birthh attendants (TBAs), who also provide private antenatal and post-natal care to
pregnantt mothers. In fact, in the villages, TBAs are the first point of call in pregnancy-relatedd health care. Many children in the villages and even in some towns
aree delivered successfully through TBAs. Complicated cases are often referred to
ann appropriated health post, clinic, polyclinic or hospital. In places where transport
iss a problem, the TBAs shoulder more responsibilities. The government has, since
thee early 1980s, recognised the tremendous role TBAs play and has since been organisingg training programmes for them to improve their skill to continue playing
theirr unique role, particularly in remote areas where the nearest health post may be
severall miles away. They are also advised not to hesitate to refer cases immediately
too the appropriate hospital or clinic for redress. The participation of both the public
andd private sectors has helped both the government and the general public, besides
providingg employment and livelihood to many people.
c)) Transportation
Sincee time immemorial, the road transport sector has been dominated by the privatee sector. Government is divesting almost all its public sector corporations in
masss transportation, such as the State Transport Corporation (STC), the Omnibus
servicess which provided inter-city transport and the City Express - which provided
intra-cityy and towns transport. The STC is now divested and called Vanef-STC.
Theree are many large private transport operators operating various types of vehicles.. In Accra, there is the Kingdom Transport service providing intra-city transport.. In the road transport sector, the Ghana Private Road Transport Union
(GPRTU)) of the Trade Union Congress (TUC) dominates the sector with backing
off the former government. The latter imported cars with government money for the
GPRTU.. The government, however, dominates the Railway and Aeroplanes. The
privatee sector attempt to operate air transport within the country and to the West
Coastt of Africa has not been successful. The new government is trying to get privatee sector participation in the railway sector, which has witnessed a severe deteriorationrioration since the mid-1970s, and extend the present triangular railway lines (Accra-Takoradi-Kumasi)) to the Northern and the two Upper regions.
d)) Telecommunication and media
Liberalisationn of the airwaves has led to a multiple of FM radio stations, particularlyy in the regional capital. In Accra, for instance, 12 private FM stations sprang
upp in 2000, providing various forms of news and entertainment for the public.
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Somee of these FM stations are so powerful to be heard in two or three other regions
besidess their main area. Neither are the private newspapers exempt. Papers like
Chroniclee and Accra Mail compete favourably with the largest, but state-sponsored
newspaper,, the Ghana Daily Graphic. Since the 1990s, the number of telephone
servicee providers in the country has increased due to private sector participation in
thee telecommunication sector. This has helped to extend telephone facilities to
manyy new areas. The number of mobile telephone service providers and users has
alsoo increased. The mobile telephone fever is catching on among the youth despite
thee high service charge. It is now quite normal to see young people showing off
withh their mobiles in their hands or protruding from their back pockets. There are
fourr television channels in Accra at the moment thanks to private sector participation.. These channels are Ghana Television, which is state owned, and three private
channels,, TV3, Metro-TV, and TV Africa. The intra- and inter-competition among
companiess in the electronic and printed media has fundamentally altered and definedd service provision in this sector. It has led to an improvement in the quality of
informationn and entertainment. The state Ghana Broadcasting Corporation and
newspaperss have also improved qualitatively as a result of stiff competition with
thee private sector. Added to these is the growth of private Internet cafes where
anybodyy can access the Internet and send or receive e-mails at a fee.
e)) Water supply
Thiss is a key utility sector. In the urban areas, the government provides the services
throughh a public sector corporation - the Ghana Water Company. In the rural areas,
thee Community Water and Sanitation Company is now responsible for the water
supplyy through the district assemblies. Private sector participation in this sector has
nott yet taken root. An attempt to get private sector participation in this sector has
generatedd heated debates, with those against private sector participation being more
vociferouss (see the section on protests against the privatisation of utilities below).
ProtestsProtests against the privatisation of utilities
Thee protest by a coalition against the privatisation of public utility services or their
deliveryy can be analysed in the context of ideological grounds. Many ideologues
seee it as class warfare. Unfortunately, this posture clouds a passionate and objective
analysiss of the reason for privatisation of the services delivery. The opposition to
privatisationn raises three fundamental questions. Is it a question of ownership, pricingg or service delivery? Naturally, some people would be against the sale of public
items,, which "belong to all of us" to one person or group of persons. If the buyer
payss the appropriate price for the object for sale, then the government could use the
moneyy to provide other essential services, which may be lacking or which the majorityy of people are denied. The problem, however, has to do with a lack of trans-
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parencyy in the sale and the clandestine manner in which some SOEs are sold to
croniess for a pittance. However, many people in Ghana cannot comprehend the fact
thatt it took the country a long time and enormous resources and sacrifices during
veryy difficult times to nurture the object to thatt level only for somebody or a group
off persons to take just one day to own it. As far as this school of thought is concerned,, if the product had been managed well there would be no need to pass it on
too private concerns. The issue here is not sale of the object but reform of its management,, i.e. improving the management system of public delivery services. However,, it is precisely this poor management that results in inefficient services and
causess the object to become a drain on the national economy, thereby creating the
needd for the government to offload it onto the private sector or seek private sector
participation. .
Anotherr group is fearful that pricing could not be effectively regulated once the
objectt passes over to private hands and cites examples of price increases as soon as
servicess became privatised. Though the cost of services for utilities and other publicc services such as water supply, electricity, telecommunication and solid waste
collectionn have risen after private participation, it may be misleading and too simplisticc to conclude the increased cost is due only to privatisation. Other factors may
alsoo account for this. Let us use these public services in Accra as an example to
illustratee this point.
Theree is considerable empirical evidence to show that privatisation has indeed led
too increased prices in a number of services and has even affected the prices of other
non-privatisedd services. For instance, user fees for publicly provided secondary and
tertiaryy education have gone up tremendously, though these services are not privatised.. The same is true for publicly provided health and medical care. The introductionn of cost recovery measures was mandatory in public services under the structurall adjustment programme by the World Bank and the IMF (see World Bank Reportss on Ghana since 1983; Hebst, 1993; Jefferies, 1995; Mohan, 1994). However,
theree is also much empirical evidence to show that not all the price increases are
duee to privatisation. It is important for this school of thought to see that the price
increasee may be due to the removal of government subsidies. If the government
maintainss its subsidy on such services as electricity, water supply and waste collection,, the private companies can provide the service, whilst the consumers still pay
thee previous prices, where appropriate as before while allowing for inflation. However,, problems arise when the government no longer wants to continue the subsidy,
whichh it regards as having become a heavy financial burden in the face of its limitedd resources, competing demands and the need to provide other essential services.
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Thoughh undesirable, there are many instances in which price increases could be
justified,, for instance if the government subsidy on petrol is withdrawn because the
subsidyy favours mainly rich people with private cars or the subsidy leads to the
smugglingg of products across the border to neighbouring countries where prices are
high.. In the case of petrol, for example, the drain on the economy was so high that
inn just the single year 2000, it led to a huge deficit in the country's budget and
bankss were unwilling to give credit to the nation's oil refinery company to import
oil.. This study also acknowledges that there are numerous circumstances in which
pricee increases are not justified but are simply a way of cheating due to poor revenuee collection capacities and mismanagement of revenue by the providing organisation,, as well as a weak supervisory role of the state apparatus in a deregulated
markett place. These are what justify the opposition of anti-privatisation people,
civill society organisations and trade unions. The existence of Public Utility Regulatoryy Commission (PURC) is in place to check arbitrary price increases. In fact, the
PURCC has to approve utilities prices before they are implemented.
Theree is yet another group which fears decreasing quality and scope of service deliveryy by private companies. However, there is much empirical evidence, including
thiss study, which shows the contrary. In many cases, the desire to earn more profit
oftenn motivates private companies to cover more areas than perhaps a public utility
servicess would otherwise do, unless of course the service is unattractive or the privatee sector does not have the logistics to perform. Unlike the private employees,
thee wages and salary of public sector employees are often guaranteed. However, it
wouldd be a fallacy to say that all public sector services are inefficient. World Bank
reportss in 1999 and 2000 showed that a water supply company (EMOS) in Santiagoo de Chile, which is a public sector organisation, provides the most efficient servicee delivery.
Thoughh there is scant literature which similarly praises a public service delivery
companyy in Ghana, if at all, there are also quite a number of good public corporationn and agencies delivering public services. However, their operational profit is
nott commensurate with the government resources at their disposal. The Volta River
Authorityy (VRA) provides an example. For over 40 years, the VRA was often
thoughtt of as a star in public sector delivery in Ghana, generating electricity for the
countryy since its inception in 1965. The Auditor-General's reports for the period
19933 to 1999 on the VRA show, however, that its operations have not been that
profitable.. Political interference was one of the major reasons for its substandard
performance.. There are other examples of inefficiency. The Ghana Water Companyy is a mind-boggling case of pure wastage in public utility companies. The GIHOCC distilleries were used to service friends of the regime rather than operating as
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aa real company. The case of the Ghana National Petroleum Corporation (GNPC) is
worst.. It epitomises everything that went wrong with public sectors in service delivery.. In the end, the corporation left a crippling debt far greater than any other
corporationn did to Ghana in the country's economic history.
Onee utility service whose privatisation has attracted much public attention is that of
thee water supply in the Accra metropolitan area. The reason for privatisation may
bee due to an overburdened government budget, inefficient and unproductive servicess and limited coverage, resulting in the poor paying more than the market price
forr their services (e.g. water supply) and frequent interruption of water supply, particularlyy in poor-income areas (see also Mohan and Shuter report GRP). The World
Bankk supported private sector participation programmes to promote full recovery.
Privatisationn was intended to attract private capital to address fiscal problems. The
goall of involving the private companies was to bring in additional resources and
minimisee operational costs through capital costs recovery.
Thee formation of the Ghana National Coalition Against the Privatisation of Water
(CAP)433 has intensified the campaign by individuals and non-governmental organisationss to halt the government of Ghana's policy of privatising the water supply in
thee Accra metropolitan area and invariably later in other urban centres. The CAP is
campaigningg to ensure that the ownership, control and management of water servicess remains in public hands. Many senior public servants support retention of
publicc ownership of utilities. This is summed up in a statement by Andrew Quayson,, a member of the PURC in Ghana on 24 August 2001. He said:
"...Thee utility service companies should remain state owned in view of the
strategicc role they play in economic development. The companies could operatee close to efficiency levels, if political influence was removed and incentives
providedd to minimise cost. Although private sector participation in the running
off utility services in developing countries may be the best option, such participationn should be limited to service and management contracts or lease or concession.. The weak financial position of the state-run utilities, due to years of
under-pricingg of tariffs, had contributed to their inability to maintain and rehabilitatee existing systems to improve on their operations. However, the utilities
wouldd only be able to provide these improved services if the government financedd the gap between current tariff levels and economic rates and also
fundedd key systems improvement projects over the transitional period..."
Thee CAP is made up of a diverse group of individuals and organisations drawn from various parts
off Ghana, and from other parts of Africa, Europe and the United States. A local research and advocacyy institution, known as the Integrated Social Development Centre (ISODEC), spearheads
thee CAP.
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Thee coalition organisations against the privatisation of water supply think that the
currentt water tariff rate that the government imposes (which the World Bank thinks
iss below the market rate) is already beyond the means of most of the population in
Ghana.. As regards water privatisation, the World Bank argues that assets will remainn in government ownership. The PURC will continue to set tariffs. This includess a minimum guaranteed water "lifeline" for the low-income families, somethingg actively promoted by the NGOs.44
Protestt against the privatisation of utilities such as water could be based on the desiree by some forces to maintain the status quo and an inertia to change. President
Johnn Agyekum Kufuor stated that the government has no intention of privatising
thee urban water system in the country, but wanted instead to encourage public/privatee participation in the expansion and distribution of potable water. It is expectedd that under the Public/Private Partnership Programme, the private partners of
thee Ghana Water Company Limited (GWCL) will raise their own funding by up to
aboutt £700 million to rehabilitate, renew and improve the urban water supply systemm by the year 2010. President Kufour said "it is essential that we do not allow
ourselvess to be confused or side-tracked by matters that will only cloud the huge
problemss we have to face as a nation." The President declared: "I hope it is not beingg suggested by the opponents of the scheme that the current state of affairs is acceptable."" "It is for this reason", he said, "that we must find partners to inject funds
intoo the Ghana Water Company Limited to enable it to deliver what we all want at
reasonablee and affordable cost. That does not mean privatisation" (Daily Graphic,
Oct.. 2001).

PrivatisationPrivatisation benefits for the poor
Thee perception that privatisation policies hurt the poor is widespread in the popular
presss and it is an important factor determining the political sensitivity of the reform
agenda.. Though there is no systematic collection of information which would allow a
rigorousrigorous cross-country comparison, a review of partial information reveals the existencee of many misperceptions concerning the effects of utility privatisation and the
poorr and provides initial answers to these key policy questions. However, there is a
lott more to learn to ensure that the poverty-privatisation nexus is well understood and
thatt this policy issue is addressed as effectively as its importance demands.

Thee national counterpart of the working group of the NGOs in Ghana, the National Coalition
Againstt Privatisation of Water, consists of broad spectrum of organisations in Ghana which is
seekingg to stop the World Bank-backed proposal to privatise the urban water service in Accra
metropolitann area. Source: www.brettonwoods.org/topic/privatisation/23waterpriv.html.
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Theree are also many examples that show that the poor have benefited from increasedd private sector participation. For the purpose of this analysis and in the absencee of readily available scientific data on the impact of privatisation on the poor
inn Ghana, data from other countries are used to substantiate the point. Estache et al.
(2000)) argue that three facts lead us to question the naïve acceptance of the propositionn that equates privatisation with harm for the more vulnerable in the society.
Infrastructuree privatisations are generally part of a wider set of reforms and the
statuss of the poor reflects the interactions of multiple factors. While it can be politicallyy convenient to highlight privatisation as one of the factors - and there is
somee evidence of this - it is generally incorrect to focus all blame on the part of the
agenda.. For instance, a series of studies on developing countries such as Argentina
-- a country that undertook an encompassing privatisation process - point to the
limitss of such blanket statements. Using a general equilibrium framework which
modelss the main interaction across markets resulting from reforms, Chisari et al.
(1999)) and Navajas (2000) show that, if anything, infrastructure privatisation hurt
thee middle class more in relative terms through a redirection or suppression of existingg subsidies and may have even benefited the truly poor by increasing access to
services.. This applies to many other developing countries including Ghana. Subsidyy often restricts coverage to a privileged few. The new public administration
involvess not just redefining the roles and functions of government but also thinking
differentlyy about services. The former implies moving from a concern to do towardss a concern to ensure that things are done, entailing a shift of managerial focus
awayy from formal processes towards results, reallocation and reformulation of directt and indirect provider roles in order to increase efficiency, and attempts to redefinee the relationship between political policy making and administrative policy implementationn in search for greater accountability (Lane, 1996a; Kaul, 1997; Rakodi,, 2000). The perceived failure of traditional arrangements to provide an adequatee and sustainable supply of water to urban users has given rise to both a theoreticall critique and practical efforts to change provision arrangements, which have
aa variety of implications for user-provider relationships (Rakodi, 2000: 366).
SubsidiesSubsidies and the poor
AA major point of interest relating to the pricing of public services is the question of
subsidiess and who benefits from them. Under this heading, we will draw inferences
fromm some other countries to buttress our point. We will do this because of scant
dataa on this matter in the country. In fact, there is no convincing scientific work
withh cogent empirical data on this subject. In Ghana, for example, government subsidiess on many services mainly benefit the rich and middle class. This is because
mostt of the services, e.g. water supply, do not reach most of the poor households,
whoo have to pay more than the approved tariffs to get their water supply through
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informall water vendors. If more and improved infrastructure financed by private
sectorr participation helps to improve the water delivery system and increase coverage,, this would also be beneficial to the poor. In the energy sector, for example, Mr
Kan-Dapaah,, the Minister for Energy in the Kuffour administration, pointed out that
70%% of the energy imported into the country by the government, using huge foreign
exchange,, was consumed by private cars to the detriment of the majority of the publicc (Daily Graphic, 22 Oct.2001). He therefore questioned the logic of the governmentt continuing to subsidise fuel at the expense of the poor. Moreover, if such reformss (e.g. private sector participation) reduce the fiscal deficit, more resources
couldd be allocated to other sectors, which are crying out for public expenditure
programmes.. Managing the effects of privatisation on the relative price of public
servicess is one of the purposes of safety nets.
Inn the absence of empirical scientific evidence on the incidence of subsidies in
Ghanaa from which segments of the population benefit, we have also used a few
exampless from other countries. Many writers such as Estache et al. (2000), Chisari
etet al. (1999), Navajas (2000), Velez (1996), Benitez et al. (2000) and Foster et al.
(2000)) illustrate this point with an accurate "before and after" comparison of some
essentiall services in most Latin American countries. They showed in their various
studiess that prior to reform, tariff structures and subsidies tended to benefit the politicallyy powerful urban middle classes, rather than the poor. For example Chisari et
al.al. (1999) and Vanajas (2000) pointed out that in 1992, 38% of all Colombia's publicc sector subsidies (including health, education, housing and other public services)
wass in fact spent on utility services representing 1.4% of the GDP. Of these, 80%
wass spent in electricity sector, which mostly benefited middle-income households.
Subsidiess in the water sector focused more on poor households but were still not
spectacularlyy progressive (see Velez, 1996). Benitez et al. (2000) also made a similarr observation for Argentina for all utilities. Foster et al. (2000) point out that for
Panama,, an analysis of existing water subsidies in preparation for privatisation
showedd that almost two thirds of client households received some kind of subsidy,
whilee only 16% of the public company's customers were either poor or extremely
poor.. Current subsidy schemes therefore mostly benefited the urban middle classes.
Thee situation in Ghana might be similar.
Thee question is why water privatisation has generated so much public debate and
politicall heat, with elections being lost on this issue in some countries. In the case
off other equally essential public utility services such as solid waste collection,
powerr supply and telephones, the individual consumer can opt out. Even in the
casee of solid waste collection, the opting out of the individual consumer creates a
publicc health problem instead, which the local authority or the government must
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address.. In the case of water, it is a matter of life or death since more than twothirdss of the human body consists of water, and people need water for their daily
activities.. There is no opting out. But the country has to find a better way, such as
fulll cost recovery wherever possible, partial cost recovery, proper cost-sharing arrangements,, private sector participation on franchised bases and joint publicprivatee partnerships to provide such essential services if the government subsidy
alonee cannot meet the requirements of all.
Privatisation:Privatisation: The IMF/World Bank's conditionality
Privatisationn of certain public services such as water privatisation is very unpopular
withh people at least in developing countries (Hall, 2001). However, the World Bank
hass tried to ignore the worldwide evidence that water privatisation is deeply unpopular.. Elections have been lost over the issue in Panama and Poland and there is the
likelihoodd that other governments in Africa will also lose their elections if they go
aheadd with the privatisation of their water supplies. Even though the Santiago municipall water company, EMOS, was described by a World Bank report as "the most
efficientt utility in Latin America", it was recommended for privatisation. Water privatisationn is now a condition for Bank/IMF loans. In the last year, some of the poorestt countries in Africa - Mozambique, Tanzania, Cameroon and Kenya - were
forcedd to privatise their existing water services as a condition of gaining access to
Worldd Bank, IMF and donor resources. Even in South Africa, which is the most developedd country on the African continent, water supply privatisation in Johannesburg
forr example, has provoked severe union protests. Many other African countries, includingg Ghana, are under pressure from two fronts with regard to privatisation of
theirr water supply: from the World Bank/IMF on the one hand, and anti privatisation
coalitionn organisations on the other. The government is left in the middle.
Thee most significant pressure to privatise usually does not come from specific projects,, but rather from conditions such as performance criteria and structural benchmarkss attached to IMF and Bank loans. The IMF does not attach water privatisationn as binding performance criteria for its current Poverty Reduction and Growth
Facilityy (PRGF) loan to Ghana, but the country is bound by a plethora of other
conditions.. For instance, the Bank's Country Assistance Strategy for Ghana requiress expanded private sector participation in infrastructure in the areas of power,
urbann water, rail and ports. The country's Poverty Reduction Strategy Paper, the
neww policy framework guiding the Bretton Woods institutions' lending to poor
countries,, also requires the divestment of urban water systems to private sector operators.. Ghana is also required to open up its only domestic oil refinery, its telecommunicationss provider and the Electricity Company of Ghana to the private sector.. The government is also required to privatise the Ghana Commercial Bank, the
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country'ss largest in terms of size and reach. If Ghana does not meet performance
criteriaa set out in loan conditions, the institutions can hold back on disbursements
off funds (Grusky, 2000).
5.33

Discussion

5.3.15.3.1 Critical notes on the privatisation process in Ghana
Thee privatisation process in Ghana has been severely criticised by many analysts.
Thee results so far do not seem encouraging in terms of private domestic investment
participation.. Below, we will analyse the reasons which impeded the privatisation
process.. In doing so , we will largely follow Post (2001), who provides three sets of
reasonss to explain the abysmal performance of the Ghana privatisation process. The
firstt relates to the qualities of the private sector and the attitude of its representatives;
thee second set of arguments relates to the political environment and the third set of
argumentss is more specifically related to the privatisation of public services.
TheThe quality of the private sector and the attitudes of its representatives
Thee non-development of the private sector in the past had nothing to do with the
stronglyy state-led policies of the past governments, but with the general pervasive
povertyy among the large portion of the population. A major problem that local
businessmenn faced was the policy of trade liberalisation. As a result, local entrepreneurss face severe competition from overseas imports, which more often than not
aree of a higher quality and cost less. The transnational corporations (TNCs) enjoy
economiess of large-scale production and higher technological advantage aided by
sophisticatedd research and development. Though there is some major private sector
participationn in heavy industry, e.g. the former Siaw45 Tata Brewery (which is now
ABCC Brewery at Achimota, Accra), Addison in paper bags for cement, FrimpongAnsahh in textiles, Nii Yemoh in pharmaceuticals and construction, etc., most of the
purelyy private activity in Ghana is restricted to medium-scale and small-scale and
mainlyy informal operations.46 Although the latter could probably play an important
rolee in providing affordable services, officials usually prefer large, formalised
businessess when it comes to contracting out agreements. Though the preference for
registeredd firms is motivated by the desire to enable legal prosecution in case of
malpractice,, there is also a policy bias favouring businesses that use modern and
expensivee technology. There is also a reluctance on the part of the authorities to
deall with a multitude of small operators (Post, 1999).

Thiss man (Siaw) was chased away to Liberia, where he built the largest brewery in the whole of
Westt Africa. It might have been destroyed during the Liberian civil war, in which Siaw also died.
Mostt of the informal operations are undertaken primarily for survival purposes.
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Thee local entrepreneurs are further handicapped by old plants and equipment, outdatedd technology, high costs of imported components (related to the steadily decliningg value of the cedi) and lack of credit at affordable prices.
Ass a result of the poor development of the domestic private sector - which the reformm regime itself considered the linchpin of reform - it has not been able to fill the
gapp of the retreating state effectively and to respond to the new market framework
(Gyima-Boadi,, 1995). Attitude also plays a role in this respect. Despite over fifteen
yearss of consistent implementation of SAP and privatisation, domestic entrepreneurs
aree not convinced enough to commit their resources to investment. Together with the
poorr development of the sector, it was therefore impossible to find buyers for many
off the loss-making SOEs (Post, 2001: 25). In many cases, only the most lucrative
publicc corporations actually changed hands, mainly to foreigners because the local
privatee businessmen could not compete or were simply unable to raise the required
capitall for purchase. In many cases, and especially when private sector provision of
publicc services involves considerable investments, such as needed in electricity
generationn and water supply, there are simply not enough qualified competitors.
Revelationss by Ghanaian printed and electronic media47, particularly since January
2001,, as well as Auditor-General's Reports on the operation of the DIC under the
Rawlingss regime show that most of the so-called capital provided by foreigners
wass actually taken out from Ghana government funds. In most cases, the foreigners
tookk loans from the commercial banks guaranteed by the government. For instance,
investigationss by the Ministry of Finance after a change of government in 2001
showw that Caridem Development Company (Caridem) Limited, the company which
procuredd GIHOC Nsawam Cannery Ltd, used mainly Ghana government funds to
purchasee the cannery, which was on the divestiture list. A former Deputy Minister
off Finance in the Rawlings regime, Mr Victor Selormey, issued a fiat for the grantingg of the loan from the Trade and Investment Reform Programme (TIRP) and the
Tradee and Investment Programme (TIP) funds.48 This is not an isolated case (see
variouss reports by Ghana Daily Graphic, Accra Mail, Ghanaian Chronicle, Independentt and the Ghanaian Times on this issue. Various reports by the Serious
Fraudd Office (SFO) on the operation of the Divestiture Implementation Committee
(DIC)) show widespread corruption and inside dealings by DIC officials, using foreignerss fronting for public officials to hide the identity of the real owners of divestedd SOEs. There are a number of cases in which both foreign and local compa-

Thesee include government controlled and private newspapers, radio (particularly local FM radio
stations)) and a television station.
'Governmentt funds used to buy GIHOC Cannery', Daily Graphic, 7 Sept. 2001.
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niess used government money to purchase divested SOEs. With the volume of evidencee on the operation and inside deals in the DIC, it would not be a surprise if it
turnedd out that government money was used to buy most of the divested SOEs. The
questionn that is lingering on the minds of many is whether this was just to show to
thee world that the government has been successful in the divestiture operation or
thatt foreigners were fronting for some faceless government functionaries.
TheThe political environment
Thee second set of forces hampering privatisation are political ones. The slow
growthh in private investment during the PNDC and NDC regimes should at least
partiallyy be attributed to the perception of uncertainty of the political environment.
Indeed,, even despite the return to constitutional democracy on January 1993, entrepreneurss do have some cause to doubt the government's long-term respect for
propertyy rights and strict adherence to adjustment policies, because of the way the
Rawlingss regime confiscated assets of private businesses and individuals through
thee Citizens' Vetting Committees and Public Tribunals. Although the technocratic
andd pragmatic tendency within government circles is certainly dominant, there are
stilll strong populist and nationalist sentiments to be reckoned with (see the "protest
againstt privatisation" section above). Such motives explain why the full benefits of
privatisationn are unlikely to be reaped.
Privatisationn met with severe political and administrative opposition during the
Rawlingss regime and its adoption during that period was due to outside pressure,
notablyy by the Bretton Woods institutions. Successive Ghanaian governments have
nott taken a proactive attitude and policies for the development of a strong and vibrantt business class. Some of these regimes have been indifferent to the developmentt of the private sector. Perhaps the only exception until the PNDC and NDC
eraa is the government of the second republic headed by Dr K.A. Busia, which promotedd an indigenisation policy to lift the weak indigenous private sector.
Thoughh the government of the first republic, which is often characterised as a prosocialistt government, did not assist the indigenous private business, neither did it
obstructt its growth, though strong public sector growth might affect the private sector.. Rather, it channelled its resources to develop areas which it felt were strategic
forr the country's development, but which in the face of weak local private sector,
weree left unattended or undeveloped. It is wrong to generalise all past governments
ass having a "strong anti-private sector-character", though the Rawlings regime
couldd to some extent be labelled as such. An important reason for the poor domesticc private investment involvement in the privatisation process is the indignities
domesticc entrepreneurs suffered under the Armed Forces Revolutionary Council
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(AFRC)499 and the PNDC regimes. Rawlings denounced commercial businessmen
ass corrupt and, after taking power in 1981, he accused private companies of "economicc sabotage" and confiscated their assets. Even under privatisation, the governmentt sent soldiers on numerous occasions to deal with people suspected of
"economicc crimes" (The Economist, 1993). Arbitrary attacks did little for business
confidencee and few investors are ready to put money into privatisation because
theyy still feared that Rawlings himself or his government would change the rules
again.. Local investors who thought long-term investment was too risky under
Rawlingss opted for short-term profits by importing manufacturing goods rather
thann investing in local manufacturing. Rawlings treatment of market women, the
demolitionn of the famous Accra's Mokola No.1 Market, and confiscation of assets
scupperedd the confidence of Ghanaian investors and, despite his change of stance
ass a result of constitutional rule, many people were sceptical.
Thee issue of property rights and expropriation is also a source of worry to private
capitall in Ghana. In some situations, authorities commit certain surreptitious acts,
extralegal,, etc. that impede or completely halt business operations. Private entrepreneurss generally believed that the Rawlings regime was intrinsically antagonistic
too private business people because of its continued display of apprehension toward
privatee economic activities and expropriation of private businesses (Ghana Daily
Graphic,, 25 Oct. 2001).50 Various reports of the Citizens' Vetting Committees and
Publicc Tribunals set up by the PNDC regime (December 1981 to 6 January 1993)
andd later continued in various forms by the NDC regime from 1993 to January
2001,, confiscated properties of individuals to the state by improperly constituted
tribunall and or people's court otherwise referred to as 'kangaroo' courts. These are
nott competent courts of jurisdiction. Many private businesses folded as a result of
theirr owners having fled the country to avoid further punishment by these regimes
(e.g.(e.g. Siaw of Tata Brewery fame, now Achimota Brewery Company (ABC). In
fact,, some of the companies were confiscated due to tax evasion over a long period
off time. Indeed, some of them were corrupt and their confiscation was lawful,
whilstt other confiscations were carried out simply against perceived political oppo49 9

500

Thee AFRC was the first of the three regimes of Flight Lieutenant Jerry John Rawlings. The other
twoo regimes are the PNDC (December 1981-January 1993) and the NDC (7 January 1992-6 Januaryy 2001). The regime was in power for four months, i.e. from 4 June-26 September 1979). The
AFRCC overthrew another military Junta headed by General F.W.K. Akuffo, who had also overthrownn Gen. I. K Acheampong earlier on in a 'palace' coup, whilst the PNDC overthrew a constitutionallyy elected government headed by Dr Hilla Limann, which was in office for only 27
monthss after the AFRC had handed over power to him following his overwhelming victory in the
19799 election.
See a speech entitled 'Call for radical change in governance' given by Dr Sam Jonah, Chief Executivee officer of the Ashanti Goldfields Corporation published in the Ghana Daily Graphic, 25
Oct.. 2001.
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nents.. Most of these companies that were confiscated (such as Kowus Motors,
whichh assembled small vehicles such as Boafo), were run down due to poor managementt and misapplication of resources by cronies of the regimes. Some of the
confiscatedd companies passed on into the hands of "friends" of the regime.51 The
moree entrepreneurs perceived that the prospect for expropriation is high, the less
theyy tended to be sanguine about investing in Ghana.
Anotherr contributor to the poor domestic response to the privatisation programme
duringg the Rawlings era was the cumbersome procedure that had to be followed to
acquiree an SOE. The KufFour government, which assumed power from Flight Lieutenantt Rawlings on 7 January 2001, declared that his administration would be a
"Goldenn Age of Business" in Ghana in which the private sector would be helped to
bee the real engine of growth in Ghana. To this end, he has created a new ministry
forr private sector development. Whether this is just a promise or will lead to successs is something only time will tell.
TheThe fallacies of local administration
Thee third set of reasons for the bad performance of the Ghana privatisation process
iss more specifically related to public service privatisation and can be labelled as
"thee fallacies of local administration" (Post, 2001). The move from direct provision
too coordinating and supervising private delivery implies that the district assemblies
havee to reorganise completely and reorient their administrative machinery with
muchh more emphasis on contract management and performance monitoring. In addition,, the entire regulatory framework has to be modified to suit the new division
off tasks and responsibilities. This change calls on district assemblies to really understandd the intricacies of contract management, i.e. what a principal agency relationshipp entails and how they function as such, at least with regards to contract
agreements.. However, considering the realities of local administration at present,
theree is reason to doubt that privatisation will yield the desired results. Unfortunately,, most district assemblies have been weak in enforcing rules and regulations,
lett alone contract agreements.
Inn certain cases, corruption, rather than lack of logistics, is to blame for a lack of
enforcement.. Corruption, cronyism and political patronage might be the strongest
factorss that hamper the failure of the privatisation exercise in Ghana. Many bodies
orr agencies recruited by district assemblies to help improve their revenue collection
effortss actually exacerbated the problems of the local authorities due to political
patronage.. During the period of the Provisional National Defence Council (PNDC)
Seee the Auditor-General report on confiscated assets.
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regime,, its women's wing - the 31 December Movement - was in charge of collectingg market tolls for the district assemblies including the AMA, but was virtuallyy unaccountable to the districts.52 The Gateway Services agreement, which virtuallyy took over the work of the Customs Excise and Preventive Services (CEPS) at
thee ports, colluded with importers and exporters to cheat the government in its
revenuee mobilisation efforts through the under-declaration of imports and exports.533 The Ghana Private Road Transport Union of the TUC (GPRTU) collects
revenuee at lorry parks on behalf of the local authority. It also collects income tax
fromfrom drivers who operate commercial vehicles on behalf of the Internal Revenue
Servicee (IRS). However, GPRTU is often accused of not rendering proper accounts
orr colludes with drivers to avoid paying income tax or operational fees, which are
normallyy called 'booking' fees in the local parlance at transport stations.
Despitee the apparent public support for the divestiture of SOEs and privatisation of
certainn public services delivery, there is tremendous public disquiet about the lack
off transparency in the sale of SOEs and the giving away of state properties for a
pittancee and the manner in which contracts were awarded. Corruption is a threat to
thee privatisation process in Ghana. One problem of the privatisation process during
thee PNDC/NDC regime concerns the handing over of revenue collection to other
actors.. Many of these actors were largely civil society organisations loyal to the
PNDC/NDCC regime, such as the 31 December movement, the GPRTU and the
Councill for Indigenous Business Associations (CIBA). These actors were not accountablee to the public nor to their clients. The local authority or the state agencies
hadd no control over them. These were not private sector actors in the real sense of
thee word. There was therefore no advantage of increased efficiency, lower costs,
etc.. attributes to private sector participation. This is not privatisation but rather an
attemptt to please major supporters of the regime. In 1995, in an attempt to help
easee the negative effects of the trade liberalisation policy, which is a component of
thee structural adjustment programme (SAP), the government set up a revolving
fundd called Business Assistance Fund (BAF) of 010 billion for small-scale local
businesses.. It disbursed this fund through CIBA and other such organisations.
Nonee of the recipients of this revolving fund paid up to enable other private businessess to benefit from it. In fact, the money ended up with party functionaries and
sympathiserss who took the loan as gifts, handouts, etc.
Thoughh privatisation could bring difficulties in terms of increased prices, and even
att times shoddy services and corruption, these might be "necessary evils" consumSeee the Ghanaian Chronicle, January 2001.
Seee Accra Mail, July 2001.
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erss would have to face in order to help lift the weak private sector base in the countryy to grow to participate actively in the development and also fill in the gap left by
thee retreating state.
Too sum up, the key elements of the privatisation process in Ghana can be
characterisedd as follows:
Privatisationn to "friends" of the regime;
Privatisationn holding back for political reasons;
Privatee sector not capable to step in to fill the vacuum created by the retreating
state; ;
Pricee increases in case of privatisation, which implies partly unjustified higher
accesss threat for the poor;
Principall objections: no sale of public assets, but improved management, popularr resentment;
Donorr conditionality.
5.3.25.3.2 Decentralisation, privatisation, neo-liberalism and globalisation: a
critiquecritique on their suitability
Thee world is now a global village and Ghana must conform to the rules of the
game,, i.e. to the changing trends of modernisation, else it would be left further behind.. Developing countries that have integrated fairly well into the global economy
havee achieved substantial economic growth rates over a long period, whilst those
whichh failed to integrate, did not. In some cases, the latter group of countries even
experiencedd negative growth (World Bank, 2001). Speaking about local responses
too globalisation, Ghana's president, Kufuor said "...the cardinal feature in the
globalisedd economy was competition and the successful players are those businessess and entrepreneurs that are geared up to respond adequately to the twists and
turnss of the market. The government must therefore help to discover and nurture
thosee businessmen and enterprises capable of taking the country into the mainstreamm of the global village".54 Acquiring a generally acceptable view of the suitabilityy of decentralisation and privatisation policies in Ghana within the context of
neo-liberalismm is quite difficult. It is a question of ideologies. Advocates for alternativee development approaches emphasise participatory development (of CBOs,
NGOs,, etc.), because they think the private sector alone is unable to fill the gap left
byy the retreating state to provide all the services. They also emphasise the fact that
developmentt is not simply a question of economic growth, but more importantly of
Thiss is contained in a speech delivered by President J. A Kuffour when addressing a three-day
Nationall Workshop on fashioning the "Policy Directions and Strategies for Private Sector
Developmentt in Ghana" to create the Golden Age of Business, at Elmina in the Central region
onn January 2002.
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ensuringg that man is at the centre of development. However, the neo-liberals think
thee business of government is not to engage itself in business but to facilitate businessess by creating an enabling environment for the private sector and all other actorss to thrive and participate actively in the country's development. Decentralisationn means affording the lower structures of government the opportunity to take
partt in the planning and decision-making process as well as implementation of
plans,, projects and programmes. The decentralisation process has liberated the energiess of the lower levels of governments and made people realise the need to take
theirr destiny into their own hands not just depend solely on the government for
everything.. If decentralisation has liberated latent energies, then privatisation has
unravelledd talents and capacities. Privatisation has helped the country to actively
tabb the resources of the private sector in addition to those of the public sector. Besides,, it has generated competition in many respects, e.g. in printed and electronic
media,, and the benefit to the public in terms of quality of news and services is tremendous.. The same is true for many productive and services sectors as shown by
thee experiences of privatisation of public services in Ghana.
However,, like all human endeavours, there have been quite a number of teething
problemss that must be addressed to enable the country to reap more the benefits
fromfrom these policies. Some of the problems are discussed in the section entitled:
Whatt has been realised: facts on the reform, and also in the section on problems
withh privatisation, particularly price increases and corruption. A country like
Ghanaa emerging from a long period under dictatorial regimes stands to benefit
fromfrom decentralisation and privatisation. The privatisation process would help to lift
thee weak private sector and nurture it to play an active role in the country's developmentt and fill the vacuum created by the retreating state.
Neo-liberalismm advocates a slim minimal state and a strong private sector-led economicc development based on market principles. Decentralisation disperses power
fromfrom the centre and privatisation helps to fill the gap left by the retreating state (see
Sectionn 2.1.2 and 2.2.2 in Chapter 2). The same also apply to Ghana. However, for
aa country like Ghana emerging from a long period of dictatorship and having a
weakk private sector, decentralisation will help to promote democratisation and the
strengtheningg of local authorities and communities to play an active role in the
planningg and decision-making process of the country. The privatisation policy will
helpp create an environment in which the weak private sector can grow and play a
cruciall role as the engine of growth in the economy. The world is a global village.
Locall policies not only have to fit national aspirations but should also meet internationall standards and concerns, i.e. local responses to globalisation. Decentralisation
andd privatisation are suitable methods in that respect. However, like every human
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institutionn they have their strengths and weaknesses. Neo-liberalism is not the only
economicc philosophy under development. There are many competing theories and
philosophiess at play in the development circle. These include the alternative developmentt stream, which calls for alternative development approaches and participatoryy development approaches based on human-centred development. Participatory
developmentt focuses on community-based initiatives with CBOs and NGOs as the
focall point and as important actors besides the traditional actors: the state and the
privatee (enterprise) sector. Of late, the question of whether the role of social capital
inn emphasising networking and trust is essential has often been overlooked in the
developmentt process.
5.3.35.3.3 Retaining centralised structures
Throughh the extensive use of traditional categories of central government's control
-- legislative, administrative and judicial - Ghana's decentralisation during the
Rawlings'' regimes over time began to resemble re-centralisation. Fiscal control,
politicall interventionism at district level, including frequent changes of district
chieff executives and a reluctance to pursue further legislative reforms, permitted
thee central government to begin withholding discretionary power previously assignedd at local level (i.e. the district assemblies). The initial commitment in 1988 to
politicall and administrative devolution of power resulted from two sets of factors.
Thee first refers to the central government's interest in gaining short-term political
successess to regain legitimacy and in accommodating opposition forces in the regionss rather than engaging in long-terms reforms. The second accounts for the inabilityy of the central government to reform itself and to terminate the legacy of the
pastt system in its multidimensional form (legal, institutional, territorial). In spite of
alll the good talks on decentralisation, re-centralisation started creeping back in.
Post-19888 decentralisation in Ghana provides a rather limited period for an analysis
off central and local government relationships. Nevertheless, Ghana has, in the past,
accumulatedd a vast experience of top-down measures. Reviews of previous totalitariann regimes in Ghana affirm that the central government can utilise a variety of
political,, economic, or administrative powers to force the implementation of desiredd models. Various local government reforms introduced in Ghana were an expressionn of the wishes of the ruling government. For example, the CPP government
off 1951-1966 was at odds with traditional authorities which it considered to be
stoogess of colonial rule, and hence removed them (under the 1961 Local Govern-
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mentt Act, from local councils. Both the 1974 and 1988 reforms had no provision
forr elections of representatives of councils/assemblies and the base structures.55
Thee central government may also restructure territorial arrangements by creating a
greaterr number of smaller units. Depending on the degree to which this spatial reorganisationn is followed by the actual devolution of power, such a restructuring
mayy have two opposite outcomes. It can result in a greater autonomy of the lower
unitss or the state can efficiently increase its control over a vast territory through the
establishmentt of field offices directly linked to the centre.. In this latter case, as the
sourcee of power for the lower levels, i.e. the districts, rests with the executive
branchh rather than the legislative; the local level's ability to function is determined
byy the central government.
Thee most stunning form of decentralisation was the establishment of a large numberr of new small units at local and sub-regional levels without the transfer of politicall power. In reality, this territorial reorganisation is meant only to further
strengthenn the power of the central government. For instance, during the first republic,, the Ghanaian government allowed the establishment of local councils to go
onn to such an extent that, by 1966, there were about 282 local councils in the country,, none of which was viable. The aim of the government at the time might not
havee been to devolve power per se but perhaps to create an opportunity to
strengthenn central control through their weaknesses which made them more dependentt on the centre. Even the present 1988 decentralisation policy and district
assemblyy concept in Ghana weakens the regional authorities whilst strengthening
thee districts. As a result, the districts rely more on the central government than on
thee regional administration. The resistance and inability of the central government
too reform itself and the rest of the state administration have contributed to retaining
centralisedd practices at several levels. First of all, the public administration system
iss one of the major investors. As we noted in the section under fiscal performances
off district assemblies, most district assemblies in Ghana depend on central government'ss grant, particularly the DACF for development. Thus it is a significant
economicc actor whose decisions on how funds are allocated have major social implications.. Public administration reform is therefore an economic reform of enormouss proportions. The reform of the sector is a reform of centralised fiscal managementt practices that need to become more effective, transparent and open to
greaterr scrutiny by citizens. Secondly, public administration still acts as it did unThesee two decentralisation policy reforms (1974 and 1988) were implemented by military governmentss in Ghana, which overthrew constitutionally elected governments and banned party politicall activities in the country, hence they did not allow partisan election of members of the districtt assemblies.
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derr the centralised system where it both manages sectorial enterprises and at the
samee time regulates them. The lack of administrative reforms and the poor remunerationn of staff, translates into the existence of an inefficient, unprofessional, and
unmotivatedd bureaucracy. A lack of reforms leads to wastefulness as regards public
funds.. As Smith (1985, 1999, and 2001) pointed out, decentralisation reflects no
lesss than the power of different groups to promote and defend their political and
economicc interests. In the Ghanaian context, this translates not only into preserving
ann old bureaucracy and centralised form of governance, but also into widespread
partisann politics and political patronage at all levels, which undermine the prospectivee benefit of decentralisation.
Decentralisationn and privatisation are movements towards integration into the
globall economy - globalisation - with its inherent benefits and disadvantages. In
thatt sense, the actions and behaviour of the district assemblies should comply not
onlyy with national but also international standards. Trade liberalisation, though
enablingg people to have a wide range of goods to choose from, has also crippled
manyy of the local industries through stiff competition from foreign companies. The
locall industries have a lot of catching up to do.
5.44

Conclusions

Effectivee local governments are critical to the long-term success of democratic and
markett reforms currently underway in Ghana and elsewhere. Though Ghana has
takenn clear steps to pass legislation to create new local government institutions,
thesee are not sufficient to reap the potentials of development of decentralised local
government.. Despite a considerable number of legislative and policy guidelines
thatt have been issued to push the district assembly concept forward, some pertinent
problemss that still persist must be addressed. First, line departments of ministries
andd agencies should be integrated into the organisation of the district assemblies
andd the continuing loyalty of the staff of such departments at the district level to
theirr parent organisations should be limited in order not to pose a problem. Second,
theree should be officially defined links between institutions, supervision and accountabilityy to district assemblies. Third, there has to be a composite budget which
willl ensure prudent utilisation of funds by the district assemblies as envisaged by
thee government. Fourth, appropriate office accommodation should be available to
housee all the departments of the district assembly to enhance better coordination
andd supervision. Fifth, incentives should be provided to make it easy to appoint,
retainn and sustain relevant professional staff to handle complex technical issues
relatingg to development in most of the district assemblies, particularly those rural
districts.. Many of the district assemblies have not been able to provide logistic and
motivationn to attract qualified staff.
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Itt has been hard for local authorities to mobilise self-generated revenues, partly
becausee property taxes - the most common source of local revenue - are difficult
too collect in developing countries. Insufficient local fiscal effort and financial mismanagementt have also contributed to local fiscal plight (Kessey, 2001; 1995). Beingg denied sufficient revenues, local governments have performed their statutory
functionss poorly. Thus, while structural adjustment and decentralisation were initiallyy associated with a reduction in central transfers, the deepening financial crises
att the local level compelled central governments to surrender to pressures to form
improvedd central grant systems.
Thee decentralisation and privatisation policies in Ghana have had a direct bearing
onn the quality of life, particularly in the urban areas. The private sector was supposedd to take the lead in urban development, following the inability of local authorityy to deliver urban services, but has largely held back for political and economic
reasons.. Private sector involvement in urban service delivery is still in its infancy.
Nevertheless,, some experiences have been gained in privatising solid waste managementt and sanitary services in Accra and several larger cities in Ghana
(Schweizerr and Annoh, 1996; 2001; Obirih-Opareh, 2000). These initiatives demonstratee that the private sector has a real potential for providing improved services.
However,, most privatised public service delivery suffers from the drawbacks identifiedfied in the above analysis. Furthermore, considering the fact that service charges are
stilll fixed by the government on socio-political grounds rather than commercial
grounds,, the profitable exploitation of services can only be achieved by utilising second-handd (and often obsolete) equipment and by saving on labour costs (low remuneration,, high insecurity, poor protection, lack of insurance (Obirih-Opareh, 2000)).
Theree is a good case for continued financial involvement by the central and the local
governmentss to mitigate the negative consequences should individual consumers opt
outt of or be excluded from the service because of the public good nature of some
publicc services. If rates are artificially set at uneconomic levels and the local governmentt does not sufficiently compensate this, the sustainability of privatised public
servicee will be compromised. Apart from corruption, cronyism and political patronage,, this is probably the largest threat to successful privatisation of urban services.
Inn conclusion, we can reflect in our central analysis on decentralisation and privatisationn from the perspective of prevailing solid waste collection. What can we expect?
Whatt are likely to be the core problems? What are the impacts of the heritage of
state-ledd development and its associated problems on development? To what extent
doo informal institutions determine the outcomes of formal reforms? In general terms,
experiencess in Ghana support common views on decentralisation and privatisation
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policies.. Each system of decentralised bodies is insufficiently balanced. For instance,
theree is a strong centre and strong district assemblies, but weak regions which form
thee intermediate level between the centre and the district assemblies. Decentralisation
hass produced formal organisational reforms, but in actual fact these are dependent
nott only on formal organisations but also on informal mechanisms, such as favouritismm and political patronage. These informal mechanisms are ingrained on what happenss on the ground. To a large extent, formal policies exist only on paper. Realities
aree created overwhelmingly by informal rules. Statism and the inheritance of stateledd development are so strong in Ghana and keep frustrating development. Not only
laws,, but also actions and pronouncements by public officials of the Rawlings regime
hadd a severe effect on private sector development.
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Ass stated in Chapter 4, integrated solid waste management practices entail a coherentt system for waste generation, gathering, storage, collection, transportation, recycling,, energy recovery, treatment and disposal. Waste includes domestic refuse,
commerciall and institutional waste, street sweepings and construction debris. This
chapterr investigates the so-called institutional arrangements in the collection of
householdd solid waste and their contribution to urban environmental management.
Solidd waste collection is organised in various ways, each having its own strengths
andd weaknesses. Policies on solid waste collection should spell out clearly (and in
noo ambiguous terms) the roles and responsibilities of the stakeholders in waste and
sanitationn management, including the local authority, the private sector and the
communities.. It is precisely in this vein that this study carried out a survey to generatee empirical data on the stakeholders' involvement in and perceptions of waste
collectionn in Accra.
Inn this chapter we examine the qualitative and quantitative aspects of solid waste
collectionn practices in Accra: its major problems and the suitability of the institutionall arrangements for addressing these problems. We first address the geographicall dimension of solid waste collection problems, making it clear why there are
spatiall differences in the urban waste collection problem. After dealing briefly with
thee dilemma of lack of data and the need for sound planning, we will deal with the
differentt components of the solid waste cycle in Accra. Next, we lay particular emphasiss on the significance of the reform policies of decentralisation and privatisationn for the solid waste collection activities under public and private arrangements
andd on the causes and consequences of the recent changes and developments in the
solidd waste collection. In the last part of this chapter we focus on the actors taking
partt in Accra's solid waste collection, waste recycling and composting, on how
theyy organise their activities and on what is the relative and absolute importance of
thesee activities. The discussion draws from literature and empirical data (secondary
andd primary) obtained from the Accra survey carried out from 1999 to 200056.

Forr further details of the methodology and data used, including the template applied in the analysiss of sustainability, see Obirih-Opareh N. (2000), Institutional arrangements and stakeholders
perspectivess for solid waste collection in Accra. A Report presented to the Netherlands Israel Developmentt Research Programme (NIRP).
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6.11

Dimensions of the solid waste collection problem

Theree is a clear relation between the waste management practices and the cleanlinesss in the various residential areas of Accra. Though a greater part of the city is
fairlyy clean, particularly the rich and some middle-income areas, some parts of the
poor-incomee areas and market places are filthy, littered with plastics bags and gutterss often blocked by all manner of waste due to poor waste practices. In general,
solidd waste collection in Accra has bedevilled not only the city authorities, but also
servicee consumers and providers alike. The problems in this particular domain of
solidd waste management are overwhelming and deserve swift action. But how did
thiss grave situation occur? And why has the household solid waste collection problemm surfaced with such an intensity and diversity? Many factors act in concert to
reinforcee and perpetuate the problems.
Firstly,, the volume of waste generation is huge compared to the available capacity
forr its collection. Given that the per capita solid waste generation in Accra is 0.51
kg/day577 (AMA, 1992; Ghana Vision 2020, 1996) then in 2000, when the populationn was over 1.65 million people (GSS, 2000), with the unofficial figure being
aboutt 3 million inhabitants (AMA, 1999), Accra produced between 841.5 and
1,5300 tonnes of solid waste daily respectively58 (see Section 6.1.1 about the dilemmaa of estimated daily solid waste generation in Accra for planning). Moreover,
thee total maximum solid waste collection capacity (by both the public and private
sectors)) is only 60% of the volume waste generated59 (WRI, 2000: 278; AMA,
1992).. According to the AMA, as at 2000 the remaining 40% is collected either
irregularlyy or not at all. Although these figures are, at most, crude estimates, it is
veryy obvious that collection performance, at least until recently, is far from adequate.. This results in periodic formation of mountains of uncollected garbage particularlyy in the poor and middle-income areas. These heaps are potential sources of
epidemicss and other communicable diseases to residents. As the Ghana Vision
20200 document60 (1996) noted, tonnes of domestic refuse spills into open fields,
streams,, creeks or sewage systems in the metropolitan area each day. Large quantiTheree has not been any comprehensive empirical study on the per capita waste generation in Accra.. Therefore all such per capita waste generation figures are estimates.
Thee wide discrepancy and disparity between the official and unofficial population figures and
theirr effect on waste generation is itself an obstacle for proper planning (including logistics) for
wastee management.
Duringg the inauguration of the City and Country Waste Limited into the waste collection system
onn 7 July 1997, the then Minister for Local Government said the involvement of CCW in waste
collectionn would increase the total collection capacity of both public and private contractors from
7000 to 1,200 tonnes a day (Ghana Daily Graphic (7 July 1999).
Visionn 2020 is the policy document of the government of Ghana (under the Rawlings administration)) on its vision for Ghana's development from 1996 to 2020.
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tiess of household organic matter generated in Accra flow straight into the river basinss and water bodies creating serious public health problems (Ghana Vision 2020;
1996).. According to the Ministry of Health of Ghana, the causes of most illness in
thesee areas are attributed to poor sanitation and inadequate environmental awareness.. If sanitation could be improved, sanitary-related illness would be reduced
significantly.. Ghana's health statistics show that many of the illness could be preventedd through proper sanitation.
Secondly,, a major factor affecting efficient and effective solid waste collection in
thee metropolis is the attitude of residents towards waste in general. This factor is
discussedd in more detail in the next chapter.
Thirdly,, most houses in the deprived areas are inaccessible by road. This means
thatt it is difficult to remove garbage from those areas, at least by way of the standardd motorised vehicles. Usually, the inaccessible areas are serviced by the central
communall container (collective container collection) system, but considering the
effortt people have to put into bringing their garbage to the reception points and the
substantiall average distance to the container sites, many people are inclined to opt
outt from the official system. Although people would like to have more facilities,
theyy simultaneously object to the containers being located near their houses. Existingg sites are neither properly cleaned nor maintained and containers are often collectedd untimely, thus resulting in spillage, horrifying stench and flies.
Fourthly,, enforcement procedures for offenders of byelaws for waste and sanitation
aree weak.
Fifthly,, the waste management sector faces an acute financial shortage due to inadequatee funding and poor cost-recovery capabilities. Lack of transparency and
accountabilityy in revenue collection and disbursal6' affect the success of the operation.. The collective container collection-system, which is about 70% of total waste
collectionn in the metropolis, is free of charge to consumers, putting a severe financiall burden on the local authority.
Thee absence of efficient land-use and building permit policies and the fact that they
cannott be effectively enforced and implemented is a sixth factor which hinders efInvestigationn by the AMA to find out why the pay-as-you-dump (PAYD) method failed revealed
thatt some revenue collectors at the collective container collection dumping sites charged more
thann the approved rates and kept the difference without the knowledge of the AMA, whilst some
off the residents also refused to pay the fee. This limits the capacity of the AMA to provide quality
servicess on a sustained basis, let alone to increase coverage.
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fïcientt waste collection in the metropolis. The lack of an effective land-use policy
andd ineffective enforcement of building permits ensure continuous haphazard housingg development, thereby reinforcing and perpetuating the waste collection problems.. A lack of decent housing, congestion of and overcrowding also generate filth.
Thee seventh factor refers to the high rate of population growth of and migration to
thee city which puts severe pressure on existing infrastructure for waste collection.
Thee rapid population growth rate in Accra is estimated to be in excess of 4.1 % per
annum,, which is several times higher than the national average of 2.3% (GSS,
2000)) is responsible for at least an equivalent increase in volume of waste generation.. In addition to the population growth, the nature of the waste itself is also
changingg because of development-related changes in consumption patterns (Doan,
1997:: 28). For instance, consumers in Accra have begun to make extensive use of
bothh polythene bags and other plastic packaging, which create a whole new categoryy of waste and its associated disposal problem.
Thee eighth factor refers to the low regard for waste collection workers and high
labourr turnover. Labourers engaged in waste collection services are not interested
inn the work, which they consider filthy and a 'temporary' means of survival whilst
theyy search for a 'better job' elsewhere. As a result, besides the fact that workers
doo not do their best in this sector, the industry has to contend with a rapid turnover
off staff. This severely affects efficient delivery of service in waste collection.
Finally,, there is the problem of the shortcomings of the waste collection vehicles.
Thee type of equipment used for waste collection can have a significant effect on the
effectivenesss and efficiency of solid waste collection. The types of equipment used
byy some waste service providers also create other environmental problems such as
litteringg from open trucks, which do not use nets as required by the AMA byelaw,
too cover the waste during transit to the disposal sites.
6.1.16.1.1 The dilemma of estimated daily solid waste generation in Accra for
planning planning
AA major problem facing the city authorities in their planning is the dilemma of estimatedd daily waste generation. During the inauguration in July 1999 of the City
andd Country Waste Ltd (CCW) into the waste management scene in Accra, the
thenn Minister for Local Government, Mr Kwamena Ahwoi said the presence of
CCWW would help increase the volume of waste collection from the current 700
tonness to 1,200 tonnes, constituting 80% of the waste generated in the city. Assumingg these are the real official figures, then the total waste generation in Accra is
aboutt 15,000 tonnes (i.e. 100/80 x 1,200 tonnes = 1,500 tonnes). This is the clearest
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indicationn yet of the quantity of solid waste generation per day in Accra given by
thee Ministry of Local Government, the Accra Metropolitan Assembly (AMA) and
thee Waste Management Department (WMD) as at July 1999. But how did the authoritiess arrive at this figure of 1,500 tonnes of waste generation per day for Accra?
Itt seems the authorities based their calculations on a population of 3 million and the
WMD'ss estimate, made in 1992, of the waste generated per capita waste of 0.51 kg
forr Accra. This would produce the sum 3,000,000 x 0.51 kg = 1530 tonnes. In Decemberr 2000, the CCW claims it was collecting 1,150 tonnes of waste a day in Accra.. This is almost the 80% the Minister of Local Government promised during the
inaugurationn of CCW that the involvement of the new company would lead to. Assumingg this claim was verified by the local authority as correct, then the total waste
generationn is in the region of between 1,200 tonnes and 1,500 tonnes a day, consideringg the fact that CCW and its accredited private local contractors were unable to
collectt all the waste from all parts of the city.
However,, the Ghana Statistical Service (GSS), in its 2000 national population census,, put the population of Accra at 1.65 million. This is almost about half of the
populationn figure used by the Minister of Local Government, the AMA and WMD
inn 1999. The World Resources Institute also put the per capita waste collection in
Accraa at 0.41 kg (WRI, 2000: 278. This figure, however, seems a little bit low for a
cityy in tropical Africa. The WMD (1992) per capita waste generation figure of
0.51kgg seems more credible. The WRI (2000: 278) figure of 0.41 kg per capita
givess 676.5 tonnes and 1,230 tonnes for a population of 1.65 million and 3 million
respectively,, whilst the WMD's figure of 0.51 kg per capita gives 841.5 tonnes and
1,5300 tonnes for a population of 1.65 million and 3 million respectively. The disparitiess between these figures (i.e. 676.5 tonnes, 841.5 tonnes, 1,230 tonnes and
1,5300 tonnes) for one city in a single year are just too great for any meaningful
comparisonss and planning. For example, the second, third, and fourth figures for
volumess of waste generation per day are 24%, 82%, and 126%, respectively, more
thann the first one. It is confusing which one to use for analysis and planning. Similarr frustrations forced Dr Kwesi Nduom, the new Minister of Economic Planning
andd Regional Co-operation, to warn directors and staff of the Ghana Statistical
Servicee (GSS) that the government would not tolerate any laxity on their part. He
notedd that the reason why Vision 2020, the previous government's blueprint for
socio-economicc development, had become a dormant development agenda was becausee the GSS and its collaborators failed to provide the necessary good quality
andd timely statistics to ensure its effective implementation, monitoring and evaluation.. "Unfortunately that which allowed that condition to exist is still present. My
ministryy will not tolerate such laxity from the GSS", he said. Dr Nduom further
lamented:: "...There was no network that could be used to share information. There
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wass no database containing information on critical indicators of performance at the
nationall or local level." Dr Nduom said this situation leaves much to be desired. He
notedd that good quality, adequate, relevant, reliable and timely statistical data are
importantt to national development planning, saying, "... good statistical data is the
linkk between good planning and good results" (Ghana Daily Graphic, 19 November
2001).. This reinforces the frustrations people have over statistical data and over
populationn figures released by the GSS.
6.22

The solid waste cycle

Thee conceptual framework underlying the 'solid waste cycle' presupposes a sort of
circlee in which waste in one way or the other flows, i.e. a sort of circular flow
throughh recycling or regeneration of the waste as a resource. Waste is used as a raw
materiall to produce other products through reuse, recycling and composting, through
whichh waste might be used again and perhaps again in a continuous fashion. This
processs creates a circular chain reaction, with identifiable stages and actors. This
circularr flow is not a very accurate description of the situation at least in Ghana,
wheree just a very small part of the waste re-enters the circle resources for reuse,
recyclingg and composting. Though the percentage of waste that is regenerated, reused,, recycled or composted is unknown or not properly documented, it is noticeablee that a greater part is disposed of either through open burning at disposal sites.
Somee writers prefer to call the term "waste stream" instead of waste circle. Others
referr to it as the "waste hierarchy". In this study, we prefer to look at who does
whatt in solid waste management, i.e. at who are the actors involved from primary
collectionn and storage to final disposal. The next sections provide brief discussions
onn these identifiable steps in the circle and the main activities and actors involved.
Theree are quite a number of activities in solid waste management besides the collectionn and transportation to disposal sites. For instance, the reuse and recycling
industryy is a source of employment for many people. People go round earning a
livingg by collecting iron and aluminium scraps, used bottles and other glasses from
dumpsitess and homes. There is no clear-cut government policy on recycling or
compostingg waste, at least perhaps not until recently. Most of the activities in the
recyclingg sector emerge spontaneously and are performed by the informal sector.
Onee would have expected that the government would provide some sort of help to
thiss sector. Most of the indigenous small-scale industries, particularly in the aluminiumm sector, need small grants and loans to improve their industries. In the followingg sections we will discuss the various economic and income-generating activitiess in solid waste management, paying attention to:
Collectionn and transportation
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Recyclablee items/materials such as crushing glasses and manufacturing other
productss from them and composting.
Reusee of materials {e.g. glasses and bottles that can be cleaned and reused).
Wastee disposal of non-recyclable items/materials.
Platee 6.1

Young girls participation in solid waste collection

Platee 6.1. These kids are returning from a waste dumpsite after discharging their waste. They normallyy carry the waste on their head in all manner of primary storage facilities as depicted in
thiss picture. This is a common sight in many poor- and some middle-income areas where
youngg girls play active role in solid waste management.

6.2.16.2.1 Collection and transportation
Collectionn can be divided into two parts - primary and secondary collection. Primaryy collection involves the sweeping of waste by individual residents or householdss and its brief storage in their homes or other premises. In most traditional
Ghanaiann households, and particularly in poor and middle-income households,
womenn carry out the daily morning sweeping of the house, the compound and its
immediatee surroundings, whilst the young boys normally sweep the living rooms.
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Thee young girls carry the waste gathered to the containers sites in the case of a collectivee container collection-system (see Plate 6.1).
Inn fact in Ghana, this is the routine work every morning for a woman in any traditionall poor and middle-income household. In these households, children are not
onlyy exposed to the waste that might leak from broken baskets and wooden boxes
inn the process of carrying them to container sites and get contaminated with the
filthh at the dumpsite, they also litter the road. This contrasts sharply with the situationn in a rich-income household, where houseboys and maidservants exclusively
handlee the household waste, making it available to waste collectors in a container
inn front of the house. Moreover, only grown-ups, not children, handle waste managementt in the rich-income households. The secondary collection involves sending
thee waste into containers for carriage by waste service providers who transport the
wastee to disposal sites. In towns and urban centres, only institutions, organisations,
servicee providers and approved agents of the local authority can send waste to disposall sites. Normally this involves the use of means of transport such as vehicles
(trucks,, power-tiller, etc.), wheelbarrows and donkey-carts.
Throughoutt this study, however, we will normally refer to collection as secondary
collection.. Collection starts when waste leaves the house (and starts becoming a
'publicc matter'). Our major concern is how these processes are managed to prevent
publicc health hazards and environmental degradation, and how they contribute to
sustainablee development. Collection of waste from primary collection and transportingg it to disposal sites is dealt with in more detail in Section 6.4 where we addresss institutional arrangements (modes of collection, etc.) (see Furedy, 1997).
6.2.26.2.2

Recycling

of waste (recyclable

items/materials)

Thee term recycling is commonly applied to the processing of waste materials into
neww products that may or may not resemble the original material. Household waste
iss a source of raw material for recycling. In fact, most of the waste produced in Accraa is recyclable. However, the waste is often not separated at the source. Like in
mostt cities in developing countries, recyclable materials are recovered from mixed
wastee in Accra. As the municipalities are finding it more and more difficult to acquiree land to dispose of their waste, recycling to reduce the volume of waste for
finalfinal disposal is becoming an interesting issue not only for academicians and researchers,, but also for the government (policy makers), the local authority and the
generall public. In fact, recent events have forced it into the political arena and appropriatee laws to deal with this problem have to be enacted at the spatial level. Necessity,, it is said, is the mother of invention. The scarcity of, and difficulties in,
acquiringg new lands for waste disposal would perhaps force all the major actors to
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startt thinking of evolving sustainable measures for waste management in general
andd in adopting waste minimisation measures (such as recycling) to reduce the volumee of waste sent for final disposal (see Furedy, 1997).
Duringg the fleldwork, we also went round to see the types of recycling factories
thatt exist in the city. What struck us most was the level of sophistication of productss that come from some of the indigenous cottage industries. We identified four
mainn sectors in the recycling industry in the Accra metropolitan area. These are
aluminiumm scraps, iron scraps, paper waste, and plastics. Below are brief discussionss of these important, but often neglected activities in terms of their economic
impactt on employment and income.
a)) Aluminium scrap
Thee aluminium sector is dominated by small indigenous industries normally run by
onee or two people and often located in the premises of their houses. It is amazing
thee type of products that come out of these small indigenous cottage industries.
Usingg earth wares, the artisans melt the aluminium scraps and mould them into all
kindss of products, particularly domestic cooking utensils. This process is real recycling.. Unfortunately, the size and volume of production from these cottage industriess is very small. Recycling of aluminium scrap is a vigorous micro business in
Accraa as well as in many other Ghanaian cities and urban centres. However, this is
carriedd out by indigenous industries, normally in the houses, with serious and potentiallyy alarming environmental and public health consequences.
b)) Iron scrap
Recyclingg in the iron scrap industry is the opposite of what happens in the aluminiumm sector. This sector is dominated by heavy industries such as the Tema Steelworkss and Wahome both located at Tema - the twin city of Accra. Tema steelworkss produces all kinds of steel including iron rod, sheets, etc. Medium and heavy
industriess in this sector operate similarly to elsewhere in both developed and developingg world though with a lower level of technology. These industries, besides
usingg imported raw materials for their businesses, also use iron scraps as a cheap
sourcee of raw materials. Iron scraps abound in old car and dumps. There are also
manyy indigenous artisans such as blacksmiths, welders and mechanics using iron
scrapss to mould various types of implements such as cutlasses and spare parts for
vehicles.. The artisans, e.g. blacksmiths operate at various levels - from one-man to
aboutt 10-men indigenous industry. Welders are one group of artisans, who make
extensivee use of iron scraps, particularly from old vehicles and iron sheets. In
Ghana,, the Suame 'Magazine' in Kumasi is famous among artisans using old
scrapss to produce many kinds of implements and spare parts. They even produce
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assemblingg materials for building vehicles, bodies with the exception of engines. In
Accra,, there are artisans (i.e. car mechanics, fitters, blacksmiths and welders) at
"Kokompe"" (at the Darkuman Junction) and Abbossey Okai who use iron scraps
thatt abound in these areas. There are also small and micro-scale welders' workshopss which build all types of implements and spare parts for machines, including
vehicles.. Some even build vehicles bodies. The establishment of the Intermediate
Technologyy Transfer Units (ITTUs) in some regional capitals and urban centres in
thee country by the government has benefited some artisans in this sector. These ITTUss train artisans and help them to participate in the recycling industry. Many smallscalee recycling industries have been established or enhanced following training receivedd from ITTUs. However, the activities of the indigenous artisans using iron
scrapss could be characterised as the reuse of iron scraps rather than recycling in the
reall sense of the word. At best it could be described as semi-recycling, since some
formm of transformation take place, which is different from the original product.
c)) Waste paper
Wastee paper recycling is now on the increase. It seems it is easier to recycle waste
paperr than perhaps other items such as iron and aluminium scraps. However, only
specialisedd industries can do it, perhaps because of the investment or technology
needed.. Small indigenous industries are not found in this sector. Printing houses
aree a major source of waste paper for recycling. Factories such as the Super Paper
Productss Company Limited (SPPC) located in Tema produce toilet rolls and sheets
forr writing paper, exercise books for the printing and publishing sectors. It is not
veryy clear whether there is any recovery of paper from households or mixed waste,
sincee the households do not make conscious efforts to separate waste from the
source.. 'Pure' materials are valuable. These recycling factories prefer waste paper
thatt has come from printing firms, etc. However, the recycling industries face seriouss competition from other users of waste paper such as market women, street sellerss who use the paper to wrap wares, food, etc. instead of plastics or polythene
bags.. Others use waste paper, particularly newspapers, as toilet paper.
d)) Plastic waste
Plasticc bags have come to replace paper in shopping activities and plastic is used
considerablyy in the day-to-day activities of every household. However, their disposall is causing serious environmental problems. Littering of plastic bags, particularlyy in lorry parks, markets, poor residential areas and along the streets is a serious
problemm in Accra. The German government, through the German Technical Cooperationn (GTZ) has, in one way or the other, been supporting waste management
inn Accra. Apart from providing technical assistance (grants, vehicles, etc.) it has
alsoo helped to establish a recycling factory called City Waste Management Limited
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(CWM62)) in 2000 at Afoman near Pokuasi in the Ga District. It also helped CWM
too provide kiosks at various points in Accra to collect plastic waste from the public.
Cityy and Waste Co. pays 0400 per kilogram for plastic waste brought to the kiosks.
Thiss waste is sent to the factory at Pokuasi for cleaning and treatment from which
thee factory makes products such as polythene bags. One of the reasons for establishingg the recycling factory was to make use of the cheap source of raw materials,
i.e.. mop up the plastic bags littering the city of Accra and provide a clean environment.. Other reasons included providing a source of employment to the people in
orderr to improve their income.
e)) Composting
Inn 1979, the government set up a large compost plant at Teshie-Nungua in Accra to
processs part of the large volume of domestic waste into manure for agriculture.
Sincee it started operation in 1980, this compost plant has not operated at more than
10%% of its capacity (see Table 6.1), despite the abundance of organic waste in the
city.. According to Etuah-Jackson et al. (2001) it can, in theory, produce about 20t
h"1,, which is approximately 38,000 tonnes annually. For reasons such as lack of
electricityy and water and technical problems, it has worked only occasionally and
hass gradually become a near total disposal site.
Tablee 6.1

Compost production of the Teshie-Nungua Plant 1994-1997

Year r
1994
1995
1996
1997

4
5
6
7

Productionn in tonnes

495 5
3506 6
1605 5

915 5

Source:Source: AMA/WMD and Etuah-Jacks on et al, 2001

Managerss of the plant also attribute the problem of low operating capacity to the
costt of transporting the waste to the plant, which is sited far away from where most
off the organic waste in the city is generated.63 Large quantities of waste are generatedd in Accra every day, particularly in the large market. According to the AMA,
thee total daily generation of organic waste from these markets has been estimated
too be about 175 metric tonnes. Another constraining factor referred to was the contaminationn of waste. Respondents to a survey carried out by the author in 2000,
Noo relation to City and Country Waste Ltd. (CCW).
Againn as a result of poor land-use and building permit policies, estate developers have now encroachedd upon the area, to the extent that estates surround the compost. The odour from the plant
causess considerable inconvenience to the residents in the area.
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assertt that it would be better if smaller compost plants are sited at other vantage
pointss to process waste from those areas and to reduce the huge transportation cost.
Alsoo respondents said education on waste separation at the source should be intensifiedd to reduce contamination (see Chapter 7). Since the waste is mainly organic, it
iss better to separate the organic waste at the source into their various components.
AA study by the WMD/AMA in 1992 indicates that, prior to the 1990s, the organic
wastee component was about 65%. However, the organic content has dropped to
aboutt 45% since then, thanks to increased use of paper and plastics.
Inn Accra, in addition to the large plant at Teshie Numgua (operated by the WMD of
AMA)) and a second smaller plant at the timbre market in the Ashiedu Keteke submetropolitann assembly of AMA, some individuals have started to collect and producee compost waste from unofficial dumping places. Some sell it to horticulturists
(Etuah-Jacksonn et al, 2001). Waste in Accra is composted on a very small scale in
comparisonn with, for example, Issia, Cöte d'I voire, where several pilot composting
projectss have been established for peri-urban agriculture. Composting may have
considerablee economic potentials in areas where urban agriculture is relatively
commonn (Asomani-Boateng et al, 1996; Doan, 1997; Lewcock, 1995; Furedy,
1989).. Some neighbourhood groups use organic waste for livestock. The use of
organicc waste64, particularly animal droppings (cow dung and poultry droppings) in
peri-urbann agriculture is also quite important among vegetable growers in and
aroundd the city. Almost all vegetable growers in Accra use either cow dung, or
droppingss from poultry farms, or both, in addition to artificial fertiliser. Reusing
organicc solid waste as compost in urban agriculture is a challenge for urban plannerss (Asomani-Boateng and Haight, 1999). Organic farming is more environmentallyy friendly than the use of chemical fertiliser. However, agricultural produce
fromm organic farming is a little costly.
6.2.36.2.3

Reuse of

materials

Usedd glasses are cleaned and reused. Used bottles are patronised extensively. Brokenn bottles are used to produce ornaments. This is particularly notable among the
Gaa Dangbes. Wood waste, particularly sawdust from carpentry workshops and
sawn-milll industries, abounds in the city. Using sawdust to produce plywood and
boardss for furniture, and bridgitte for firewood might regulate exploitation of the
fastt depleting forest resources. However, sawdust is only reused on a very small
scalee for reasons very difficult to decipher. It might be due to the abundance of

Att the Korle Gonno liquid waste treatment plant in Accra, human waste is mixed with sawdust to
producee manure for gardening and horticulture. This takes place on a small scale. The plant is virtuallyy out of place.
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wood,, at least for now, vis-a-vis the cost of turning sawdust into re-usable materials.. The reuse of used oil and other petroleum products would reduce the volume of
whatt would have flown freely to pollute river bodies, streams and lagoon. A large
portionn of oil waste from car mechanics in Odawna, Abbossey Okai and other mechanicc workshops flows freely into the Odawna and other streams. If these used
enginee oils were to be collected and reused, it would help to reduce the level of
pollutionn from oil waste into river bodies. Tyres and tubes are used to produce certainn spare parts. The reuse of old tyres is widely practised by private commercial
transports;; companies import large quantities of used tyres from Europe and elsewheree for reuse. Others also use old tyres and tubes to produce native sandals for
farmingg purposes. Another area of importance is the reuse of waste cloths, which is
veryy prevalent among a large segment of the population, and cuts across social divide.. Many households in poor and middle-income areas use food leftovers and
peelss of to feed their domestic animals. Some even sell peels of plantain and cassavaa to their neighbours who might want them to feed their animals.
6.2.46.2.4 Waste disposal of non-recyclable items/materials
Locall authorities or their appointed agents are expected to carry out waste disposal
att dumpsites. By the beginning of 2001, there was an only one officially recognised
wastee disposal site for the whole of Accra, at Mallam Gbawe; a suburb of Accra
whichh falls under the Ga District Assembly. Accra does not have incinerators or
landfilll sites. It is yet to be assigned its first landfill site, which the local authority
hass been trying to build at Kwabenya since the late 1990s. Data on how much
wastee is reused, recycled and used for compost is not available. The disposal site is
ann ordinary waste dump characterised by open burning of waste. AMA agents
managee the disposal site. There was no waste disposal site within the boundaries of
thee Accra Metropolitan Assembly. This is typical of the ecological footprints of
citiess (see Rees, 2000). In recent years, however, waste disposal has become one of
thee major problems for local authorities in the wake of rapid urbanisation in the
countryy and scarcity of land for the present practices for waste disposal. This is
alsoo partly due to the government's inability to come up with a sustainable solid
wastee management policy to address the root causes of the problem. With urban
populationss growing faster than the facilities meant to handle the waste generated,
hillss and mountains of solid waste have become regular features of the urban landscapee these days. The recent garbage war between the AMA and residents near
wastee dumping and landfill sites in Mallam, Gbawe and Kwabenya respectively,
bothh of which are within the built-up area of Accra Metropolitan Area, but fall underr the Ga District Assembly, symbolises the ineffective waste management policy
off the metropolitan authority
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6.33

Policy interventions in solid waste collection in AMA in the recent past

Thee turnover of government policy interventions in solid waste collection in Accra
iss very high. On the one hand, it might perhaps signal the government's continuous
searchh for better solutions in its attempt at reforming the institutional setting. On
thee other hand, it might be an indication of unsustainable policies (i.e. a sort of trial
andd error). In view of the enormity of problems, the AMA has tried many things to
addresss them over the past 15-20 years, albeit with mixed and sometimes even
counterproductivee results. Before analysing these interventions, it is important to
notee that they all have to be seen against the background of a few more encompassingg policy reforms that took place in Ghana, notably decentralisation and privatisation.. These reforms, discussed in the Chapter 5, provide the context for the analysis
off institutional arrangements in solid waste collection in the Accra metropolitan
area.. In this section, we will first highlight the experiences of AMA with the payas-you-dumpp (PAYD) system. Next, we will address some of the changes in solid
wastee collection following the 1988 decentralisation policy. We finish by detailing
somee recent changes and developments.
6.3.16.3.1

The PA YD system

Starvedd of funds, the AMA introduced the PA YD in 1985 to generate additional
incomee for its waste collection operation. The central government had been the
mainn financier of waste management in the metropolis. However, since the implementationn of the structural adjustment programme (SAP), drastic cuts in governmentt finances in real terms meant financial difficulties for the local authority. Consequently,, in Accra, the local authority asked residents using the collective containerr collection system to 'pay-as-they-dump' their waste into central communal
containerss or at designated dumping sites. In no time, Accra became utterly filthy
ass residents, in order to avoid payment for dumping fee, dumped waste indiscriminatelyy into open spaces, gutters, drains and streams, thereby choking drainage,
causingg floods and environmental health hazards. In 1991, the central government
orderedd the city authority to abandon the PA YD policy. The PA YD policy had
yieldedd the local authority some revenue, but at the expense of severe environmentall degradation, deterioration in sanitation and increased public hazards. Many
changess have taken place since then. However, except in a few areas, solid waste
collectionn is inadequate.
6.3.26.3.2 Organisational changes in solid waste collection since 1988
Ghana'ss adoption of decentralisation and privatisation policies has profoundly affectedd the organisation and interventions in solid waste collection. Until 1984, the
Medicall Officer of Health and the Chief Mechanical Engineer's Department of the
166 6

SolidSolid Waste Management in Accra

Accraa City Council (the predecessor to AMA) were jointly responsible for the collectionn and disposal of solid waste. In 1984, these two departments were separated into
Metropolitann Environmental Health Department (EHD) and Waste Management Departmentt (WMD). The creation of the WMD and its role gained momentum since
19888 as a result of the decentralisation policy and the district assembly concept. Since
then,, solid waste collection in Accra has witnessed several changes. However, even
thoughh the WMD is responsible for the collection and disposal of solid and liquid
wastee in Accra, it has neither its own budget nor budgetary authority. The WMD is
almostt entirely dependent on AMA that controls both the size of its budget and spendingg and decides on the policies and priorities of action. Besides, the AMA awards contractss for solid waste collection, but it is the central government which has the final
sayy in the award of large contracts.
Onee of the objectives of the 1988 decentralisation policy, based on the idea of empoweringg people through the District Assemblies, was to bring a lot of departments
directlyy under District Assembly jurisdiction, thereby abandoning long vertical
liness of command and control and enhancing their responsiveness to local needs.
However,, the WMD has neither its own budget, nor budgetary authority. The
AMAA controls the size and spending of its budget and decides on policies and
coursess of action. A major drawback in solid waste collection in the metropolis is
thee chronic shortage of finance due to inadequate funding and poor cost-recovery
capabilities.. The poor experiences with the pay-as-you-dump (PAYD) policy had
madee the introduction of user charges for the prevailing collective container collectionn system politically controversial. In an attempt to improve the situation, the
WMDD work was further decentralised in 1992 by transferring day-to-day operationss to the six sub-metropolitan assemblies. It gave the sub-metropolitan areas some
resourcess (mainly personnel such as district cleansing officers) and logistics (such as
vehicless and equipment) to carry out their new responsibilities. Laudable as this may
sound,, this policy created more waste collection problems in the sub-metropolitan
areass than before. The transfer of resources did not match the transfer of responsibility.. Neither did the sub-metropolitan authorities have rating powers for solid waste
collection.. In the absence of adequate funding, the sub-metropolitan assemblies performedd poorly. Besides, when a vehicle of a sub-metropolitan assembly broke down,
refusee piled up in that area because it could not borrow from any of the other submetropolitann assemblies, since each sub-metropolitan area used its vehicles and
equipmentt solely for its area of jurisdiction and independent of others and each of
themm suffered from serious backlogs. Previously, the WMD used its fleet of vehicless and equipment as a pool from which it allocated them to the areas which
neededd them. Even though on paper the AMA/WMD has decentralised solid waste
collectionn to the sub-metropolitan assemblies, in practice the WMD is still in
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charge.. The WMD had to intervene frequently by organising crash programmes in
thee weekends to collect the piled-up waste. In fact, the decentralisation exercise
withinn AMA has helped to complicate further an already highly complex and confusingg division of tasks and responsibilities in solid waste collection. But was
WMDD really in charge? Decentralising a poor or non-functioning institution only
resultss in passing on the problems to a lower administrative level, and probably
evenn worsening it as the least powerful actors - sub-metropolitan assemblies - receivee the least from central funding that trickles down through the system, each
levell reaping the maximum it can acquire. The sub-metropolitan assemblies functionn as an outpost of the WMD. The WMD supervises its own workers in waste
managementt through its cleansing officers at the various sub-metropolitan authorities.. Cleansing officers monitor and evaluate both public and private service providerss involved in solid waste collection in their area of jurisdiction. The cleansing
officerss are also answerable to their superiors at the WMD's head office.
Currently,, scores of agencies and officials are expected to exercise some tasks in
solidd waste collection, each having their own supervision, monitoring and evaluationn tasks. In addition to the WMD and the sub-metropolitan assemblies, these includee the Environmental Health Department (EHD) of AMA, the sub-metropolitan
assembly,, the assembly members, area councillors and unit committee6' members,
thee EPA and the Ghana Standard Board. In 1992, the AMA reintroduced sanitary
healthh inspectors at the EHD with powers to visit homes randomly to check sanitationn and prosecute offenders of sanitary byelaws. Government organisations such
ass the Environmental Protection Agency (EPA) and the Ghana Standard Board collaboratee with the AMA on environmental management. The EPA, as the governmentt agency responsible for protecting the environment, is expected to provide
guideliness and advice on waste management to the AMA. The Ghana Standard
Boardd is expected to check the equipment used by service providers periodically to
ensuree cleanliness. The sector ministry (i.e. Ministry of Local Government) has
overalll responsibility for AMA's activities. In essence, all arrangements for waste
managementt are subject to a variety of agencies. In practice, it is a different story
though.. All agencies are responsible in one way or the other, but most are not accountable,, particularly in this era of decentralisation. In such a complicated system,
nobodyy or no single actor feels ultimately responsible, and everyone can detract
attentionn from themselves and point to the weakness of other actors as the prime
cause,, leading to severe accountability problems.

Nott all the areas have their Unit Committees installed because the inconclusive results of some of
thee 1998 Unit Committee elections. In the absence of such grassroots structures, the supervision
off waste management in the communities is being hampered greatly.
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Decentralisationn as an instrument is a wake-up call for residents to take greater responsibilityy as regards waste management in their area. The AMA uses the assemblymenn who are the elected representatives of the communities in the metropolitan
assemblyy to monitor, evaluate and supervise waste management in their areas. Unit
committeess compliment the functions of the assemblymen. However, the problem
off solid waste collection in Accra is not centralisation per se but lack of funding. In
thee absence of sufficient funds for the local authorities to operate solid waste collectionn services, the need for private sector participation in service delivery was
reinforced. .
Thee desire to move in the direction of private sector participation in solid waste
managementt was already spelt out in various policy documents, including the influentiall World Bank-sponsored Urban Environmental Sanitation Project (World
Bank,, 1996). Remarkably, privatised services were already an established fact and
ann accepted practice long before they became official policy. The assumed potentiall of the private sector was confirmed by the 1995 pilot programme put up by the
AMAA with a few local contractors engaged to collect solid waste in certain areas
underr franchise. The success of these trials has marked the start of WMD's privatisationn campaign that was supposed to bring 80% of collection operations under
privatee sector responsibility by the year 2000.
Thee AMA started the pilot programme in 199706 with a few private local contractors
whoo had to collect solid waste in parts of Accra. After successful trials with the
privatee waste contractors, the AMA introduced privatisation into waste collection
inn 1997. The AMA retained the private contractors who participated in the testing
phasee and gave them specific areas to operate in. Following the privatisation of
solidd waste collection, many private service providers came onto the scene, but few
remainedd as the 'ill-equipped' and non-performing ones were weeded out. By the
endd of 1998, most parts of Accra were serviced through private contractors who
jointlyy collected about 70% of the municipal waste and accounted for about 72% of
thee overall performance. Despite the apparent successes achieved by the private
locall service providers, on 17 July 1999 there was a major policy change on solid
wastee collection.

Privatee contractors have been involved, albeit in an informal manner, in the waste collection businesss since time immemorial, perhaps as far back as waste collection by trucks became necessary in
Accra.. However, 1997 marks the formal involvement of the private sector in waste collection followingg the introduction of the privation policy, after the 1995/1996 pilot project of private sector
participationn in waste collection in Accra.
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6.3.36.3.3

Recent changes and developments

Inn July 1999, a major central government intervention entirely changed the situationn of solid waste collection in Accra. A joint Canadian-Ghanaian private ventureshipp - the City and Country Waste (CCW) - was granted a monopoly in solid
wastee collection services in the capital. Under the contract agreement, the AMA
procuredd solid waste disposal equipment at a total cost of US $ 10.3 million for
CCWW on a five-year lease.67 The reason for the government to interfere in local
governmentt affairs - as a directly contrast to the idea of decentralised government
-- was its growing indignation at the failure of the AMA/WMD to deal adequately
withh the mounting problem of solid waste collection despite modest improvements
madee through its privatisation policy. With the help of a Canadian loan new
equipmentt was bought - the familiar package deal that can be observed all over the
developingg world - to replace the old and inadequate WMD stock. The AMA was
orderedd to hand over all its collection trucks, equipment and workshops to CCW
andd hence the WMD was effectively removed from the business of waste collection.. According to the then Minister of Local Government, "it is anticipated that
dailyy waste collection and disposal would rise considerably from the present level
off about 700 tonnes a day to about 1,200 tones a day" (Ghana Daily Graphic 17
Julyy 1999). Although CCW was under no obligation to engage the infant local garbagee collection industry, it sublets several areas to well-performing local contractors.688 However, in recent times, there have been marked improvements in the
cleanlinesss of waste collection points in areas such as Nima, which used to be eyesores.. This is a result of the regular frequency of collection by CCW. In the houseto-housee system, most of the residents are satisfied with the cleanliness of the servicee (see Chapter 7). The problem is mainly with the collective container collection
system.. In most cases there is a correlation between the frequency of collection and
cleanlinesss of the collection point.
Thee government of Ghana, recognising the cities' near insurmountable waste managementt problems, declared sanitation a national priority in 1999. It allowed the
Accordingg to Mr. Kwamena Bartels (1999), the agreement was shrouded in so much secrecy that
evenn members of parliament from the government party for Accra did not know what it entailed
whenn the issue was put before the assembly for approval. Despite questions and a press conferencee by the opposition parties both the (NDC-controlled) parliament and the AMA were forced to
swalloww the government's decision on the issue.
Thiss sudden move interrupted the planning of our research project. The household questionnaires
weree carried out before CCW entered the scene, while we planned to interview the local contractorss a little later. The decision to grant CCW monopoly in solid waste collection took them entirelyy by surprise and made them reluctant to cooperate (out of fear to loose their work). By mid
20000 - when the situation had calmed down a little and most were still in business (although the
anxietyy continued) - a new attempt was made and about a dozen interviews with contractors
couldd be completed.
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metropolitann assemblies of Accra, Kumasi and Shama-Ahanta East uniquely to
applyy the District Assemblies Common Fund (DACF) - a fund that was created
exclusivelyy for development - to improve sanitation and waste management
(Ghanaa Daily Graphic, 1999). To help increase the funding capacity of the AMA
onn behalf of solid waste collection, the government approved a new rating system
forr solid waste collection user fees for all categories of residents in Accra in Novemberr 1999. In April 2000, the new rates for user fees for solid waste collection
inn Accra were set at 040,000 for rich residential areas, 025,000 for middle class
areass and 010,500 for poor areas. Very poor areas were to pay daily-rated fees yet
too be determined. However, for political expediency, the central government delayedd the implementation of the new user fees till after the December 2000 election.. In July 2001, the new government cancelled the CCW contract agreement and
calledd upon the private local contractors to provide the waste collection service.
Suchh policy changes have profound effects, not only on the institutional arrangementss for solid waste collection (see Section 6.4), but also on the sustainable developmentt of solid waste collection in Accra.
6.44

Current institutional arrangements in solid waste collection

Inn small rural settings, people sweep up around their dwellings and carry the waste
too the refuse dump normally on the outskirts of the village. In urban settings,
householdss clean their houses and gutters around the houses and leave the waste at
designatedd points. They cannot send the waste to the final disposal sites, which
mightt be far away on the outskirts of the city. Somebody else or an agency has to
collectt this waste and bring it to the waste disposal sites. This requires organisation
(institutionss and institutional arrangements). Institutions69 dealing with waste managementt range from government agencies to the household themselves and include
aa number of critical intermediaries working at various levels. Besides the household,, there are at least seven different kinds of institutions involved in waste managementt in Accra. These are (i) the central government, (ii) the regional government,
(iii)) the local government (district assembly, including sub-metros and unit committees),, (iv) traditional authorities, (v) private enterprises, (vi) non-governmental organisations,, and (vii) parastatal organisations. Some of these institutions were establishedd as a result of decentralisation and privatisation policies. Together they form a
veryy complex and complicated institutional framework. This picture is further complicatedd by the organisational structure of local government authorities. The AMA
forr example, has six sub-metropolitan assemblies, which are further divided into
areaa councils and unit committees. These local administrative units play varying
roless in the design of the institutional arrangements for solid waste collection.
Institutionss can loosely be described as the rules of the game (North, 1996: 3).
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Tablee 6.2

Selected research localities for solid waste management in Accra

Locality y
Sub-metropolitan n
assembly y
Okaikoi i
Okaikoi i
Ayawaso o
Kpeshie e

Ayawaso/ /
Kpeshie e
Ayawaso o
Ayawaso o
Osuu Clottey

Socio-Reasonn for selection
economic c
statuss of area

Low/middle e Centrall communal container provided and run by AMA
(WMD) )
Centrall communal container provided and run by private
Kaneshie e Middle e
contractorr e.g. Gee Waste
Centrall communal container provided by AMA but run
Low w
Nima a
byy private contractor
MiddleAow w Centrall communal container provided by AMA but run
La a
byy community-based organisation (CBO) La Mansaamooo Kpee)
House-to-housee collection by AMA with high technolAirportt Res. High h
Area// Canogyy (compaction trucks)
tonments s
House-to-housee collection by private contractor with
Dzorwulu/ / High h
highh technology (compaction trucks)
Romann Ridgs
House-to-housee collection by private contractor using
Abelenkpe e High h
loww technology: open trucks, etc.
Mixturee of house-to-house and central communal conAdabraka a Middle e
tainerr collections. In some areas waste pickers collect
wastee from houses and dump them into central communall containers provided by AMA and run by private
contractors. .

Achimota a

Householdd solid waste collection in Accra is organised through various so-called
institutionall arrangements. An institutional arrangement in this study is defined as
enduringg and potential (mutually beneficial) patterns of relationship between two
orr more actors based on a written or verbal agreement and having a concrete,
physicall manifestation. In the case of solid waste collection the relationship finds
concretee expression in things such as garbage bins, transfer stations, disposal sites,
andd collection vehicles. Institutional arrangements may be either formal or informal,, e.g. those that are supported by the rule of law and those that are embedded in
establishedd social practices. There are three identifiable groups of actors or stakeholders711 in solid waste collection in Accra. These are service providers, consumOurr investigation shows that in La, it is the AMA and not the CBO which collects solid waste in
thee area, contrary to what the CBO and the residents led us to believe at the start of the research.
Inn fact, this CBO is involved only in liquid waste management in La. This was confirmed by the
WMDD of the AMA. However, as Etuah-Jackson et ah (2001) noted, some NGOs and CBOs operatee waste collection service in specific communities predominantly via small tractors and push
carts.. An example of a CBO involved in waste collection in Accra is the Ashiedu-Keteke Communityy Participation Project (AKCPP) in Usher Town.
Stakeholderss in this study often refer to solid waste service consumers; service providers and
policyy makers on waste management in the Accra Metropolitan Area.
172 2

SolidSolid Waste Management in Accra

ers,, and the local authorities. The last group comprises politicians (including assemblyy members), administrators (decision-makers) and official (experts/technocrats
whoo prepare and implement policies). It is important to note that in our perception,
consumerss are also important actors within the arrangement, despite the fact that
theyy are usually not contract partners. They actively participate in the arrangement
byy offering their waste for collection and sometimes by paying for the service.
Thee institutional arrangement that has materialised in a particular area depends on
numerouss factors, including wealth, physical characteristics, the strength of communityy organisation and the prevailing policy of local authorities. The present institutionall arrangements are very much influenced by the decentralisation and privatisationn policies, though some of these arrangements were already in existence beforee these policies were introduced. An attempt was made to identify all the existingg institutional arrangements in solid waste collection in the metropolis. For that
reasonn the situation in all localities was observed. Finally we selected eight researchh localities, each representing a particular type of arrangement. Sometimes
suchh an arrangement was very common and could be found at numerous localities;722 sometimes it concerned a unique arrangement that could only be identified at
thatt particular place. Table 6.2 shows the areas, their socio-economic status and the
reasonn for selecting them for our inquiry.
Ass there is a correlation between the type of institutional arrangement and the
socio-economicc status of the area, the latter is implicitly dealt with. Each research
localityy is characterised by one dominant mode of solid waste disposal, one
dominantt mode of solid waste collector, and one dominant socio-economic
status.. Characteristics and constraints of an area shape the parameters for its institutionall arrangements. The eight research areas for this study are Achimota,
AA locality in this study refers to only the part of an area where the service of an identified institutionall arrangement was carried out. The status of a locality may not necessarily refer to the whole
area/suburbb but only that part of the area under reference. In some cases however, the status of a
localityy may be similar to the rest of that area e.g. Airport Residential Area, Roman Ridge, Dzorwulu,, Osu RE, Cantonment, Ridge, East Legon and Abelenkpe. In these areas, the status of any
partt is representative of the others at least in terms of waste management practices. In much the
samee way, any part of areas like Nima, Sukura, Zongo Lane, Town Council Line, is also representativee of the whole area in terms of status and waste management practices. However, in
placess like La and Achimota there are contrasting localities (rich, middle and poor neighbourhoods)) within the township. In La, there are areas such as Labone, which are comparable to any
off the rich neighbourhoods in Accra. The waste management practices are similar to their correspondingg areas elsewhere in the metropolis. Geographical representativeness was not a major
considerationn in the selection of the research localities. The aim of this study is not to describe the
wastee situation in each of the sub-metropolitan areas as such, but to make a purposeful sample
surveyy based on the eight institutional arrangements identified in order to trace significant differencess between these arrangements.
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Kaneshie,, Nima, La, Airport Residential Area/Cantonment, Dorwulu/Roman
Ridge,, Abelenkpe and Adabraka. These localities can be grouped into three categoriess in terms of socio-economic status and level of development namely rich,
middle-income,, and poor73 areas. The rich and invariably developed areas are
Airportt Residential Area/Cantonment, Dorwulu/Roman Ridge and Abelenkpe.
Thee middle-income areas are Adabraka and Kaneshie, whilst the poorly developedd areas are Nima, La, and Achimota.74
Thee survey of the institutional arrangements started with the assumption that
theree were eight institutional arrangements for each of the eight selected research
localities.. After having studied the results of the household survey it appeared
thatt in fact only two independent variables really mattered: the mode of collectionn (collective container versus house-to-house collection) and the type of providerr (public versus private), giving four distinctive arrangements. Of course, the
typee of technology and the question of who provides the containers can make a
differencee to the service providers and workers involved, but the number of interviewss on the supply side only allows us to make a few qualitative remarks in
thatt respect. For the sake of the current analysis we will confine ourselves largely
too a discussion in terms of the four basic types of institutional arrangements. All
off these are officially recognised (formal) either because the service is entirely
runn by the WMD or by its accredited contractors. However, occasionally there
aree "informal" arrangements on top of the dominant type as for example in parts
off Adabraka where about 90% of the inhabitants pay waste pickers (otherwise
calledd kaya boila in the local parlance) to carry their garbage to the container
sites,, and in Achimota and Kaneshie where residents pay a small fee of £100 to a
personn hired by the assemblyman to keep the site clean. Most of these informal
arrangementss have ceased since the arrival of the CCW.
6.55

Basic types and characteristics of solid waste collection

Twoo broad modes of solid waste collection operate in Accra. These are house-tohousee and the central communal container (collective container collection) systems.. Each of these modes of collection has both publicly and privately provided
Thee categorisation of the areas into rich, middle and poor income areas do not mean that all the
peoplee who stay in the poor areas are poor. Neither does it mean that there are no poor people livingg in the areas classified as middle-income areas. However, for the rich areas, it is possible that
onlyy rich people stay there because of the high cost of accommodation. For practical purposes, the
middle-incomee areas are often grouped together with the poor ones in terms of mode of waste
disposall (i.e. house-to-house and collective container collection).
Thee classification of residential areas in Accra into income levels, status or level of development
hass been carried out by the AMA, Land Valuation Board, the Town and Country Planning Department,, the Ghana Statistical Service and other related government agencies.
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institutionall arrangements. Thus, the four dominant institutional arrangements for
alll the eight selected research localities are: (i) publicly provided house-to-house
collection,, (ii) privately provided house-to-house collection, (iii) publicly provided
collectivee container collection, and (iv) privately provided collective container collection.. The house-to-house system operates in rich and some middle income areas,
whilstt the collective container collection system operates mainly in the poor areas
andd the remaining middle-income areas of Accra. The entire metropolis under coveragee is serviced by either publicly or privately provided house-to-house or collectivee container collection. Figure 6.1 at Section 6.2.1 illustrates the prevailing mode
off collection in Accra. In terms of percentages, by mid 1999, the collective containerr collection and house-to-house collections form 70% and 30%, respectively,
off areas with waste collection coverage within the metropolis. Table 6.3 shows the
majorr characteristics of both the house-to-house and collective container collection
services.. We will elaborate on these characteristics below, paying attention to primaryy storage, mode of waste disposal and collection, frequency of collection, technology,, coverage and financial arrangements.
Tablee 6.3
Variables s

Major characteristics of institutional arrangements
Institutionall arrangement

House-to-housee collection
Collectivee container collection
Standardd collection frequency Weekly y
Daily y
Dominantt waste storage container Plastic bins
Metall containers
Modee of transporting solid waste Multi-liftt truck, open truck, three- Skip-loader r
wheeledd tractor, pushcart, and
wheell barrow
Modee of lifting waste
Multi-liftt trucks (mechanically) Skip-loader r
bins/containers s
andd manually
Mainn areas of operation
Richh and middle income areas Poorr and middle income areas
Characteristicss of area
Goodd road-network, excellent Poorr road network and often poor
accessibilityy to houses
accessibilityy to houses
Yes s
Userr fees
No o
Servicee provider paid by
Servicee consumer
Locall authority (AMA)
Privatee contractor pay dumping Yes s
No o
feess to AMA

6.5.16.5.1 Primary storage
Theree are two major modes of storage for household solid waste. The first category
usess polythene bags, carton boxes and buckets. The second group uses officially
approvedd plastic containers. The type of waste storage facility used in an area dependss on the medium of its disposal. In most cases, the majority of consumers in
areass with house-to-house system use approved plastic containers to store waste.
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Thiss is perhaps due to the fact that service providers collect the waste once or twice
aa week. In poor areas where the collective container collection system operates,
residentss use all kinds of storage facilities, including polythene bags, carton boxes
andd buckets, because storage is for a short period, often less than a day. Besides,
mostt poor people do not like to spend much money on waste storage containers.
Underr the collective container collection system, residents can, in a day, send their
refusee to the central communal container as often as they wish. The central communall containers are to be emptied daily by the AMA or its accredited agents. The
predominantt type of storage linked to the collective container collection system
resultss in more littering and less hygiene.
6.5.26.5.2

Mode of waste disposal and

collection

Inn all thee investigated areas, there is almost exclusive usage of the mode of disposal
offeredd through the institutional arrangement. However, there is perhaps a reason
too believe that people will not have disclosed possible unofficial dumping practices
too the interviewers. The only exception is in Adabraka, where 90% of consumers
indicatedd that in addition to the official system, they use waste pickers to collect
wastee from their houses to central communal containers, even though they might
alsoo use some other unofficial means to dispose of waste. Adabraka, located in the
commerciall hub of the city, is a modestly rich neighbourhood with some few middlee and poor income areas. It is the poor and some middle-income areas that patronisee the collective container collection system. Because of their relative wealth
andd commercial activities, since almost every resident in Adabraka engages in one
commerciall activity or the other, they can afford to pay waste pickers if the official
meanss fail to deliver.
6.5.36.5.3

Frequency

Thee frequency of collection for house-to-house and collective container collection
systemss is once per week and once each day, respectively, irrespective of whether
thee type of provider is public or private. The AMA supervises both operations. The
frequencyfrequency of collection of once a week for the house-to-house system is very lo
forr a city in a tropical climatic zone. However, in a few areas such as Abekah Lapaz,, where there is a high occupancy ratio, and also at Teshie-Nungua Estates and
Graderr House Estate, the frequency of collection is twice a week. The higher frequencyy is reflected in the user fees residents have to pay.
6.5.46.5.4

Technology

Thee mode of waste collection determines its technology. In the house-to-house systemm service providers use various types of technologies such as multi-lift trucks,
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openn trucks, three-wheeled tractors, power tillers, donkey-carts75, pushcarts and
wheelbarrows.. The type of equipment used to collect waste in a house-to-house
areaa could change, e.g. from an open truck to compaction truck or vice versa, if the
providerr switches from one technology to another depending on what is available
andd possible. However, there seems to be a high degree of stability as regards the
modee of collection {i.e. house-to-house or collective container collection). The
multi-liftt truck can lift and empty the waste container mechanically. In the other
casess it is done manually. Since manually operated systems require more workers
perr tonne than, for example, the multi-lift system, the type of technology determiness the demand for labour. The publicly provided house-to-house system usually
hass better technology: compaction trucks, otherwise called multi-lift trucks. The
privatelyy provided house-to-house services use all manner of vehicles including
powerr tillers and open trucks. However, the trucks of the better-endowed private
contractorss such as Gee Waste and Daben Cleansing compare favourably with the
publicc ones. On the other hand, containers for the collective container collection
systemm are such that only skip-loaders can be used. There is a correlation between
thee type of technology, the wealth of an area and the layout of an area. Map 6.2
showss which type of technology is used in which part of the city.
6.5.56.5.5 Coverage
Accordingg to the AMA, the total coverage of waste collection in the metropolitan
areaa is about 60-70%. The remaining 30-40% is collected either irregularly or not
att all. According to the AMA, until mid 1990s, of the total collection coverage of
60%% in the whole metropolis the WMD collected 80% of the solid waste, whilst
privatee sector collected 20%. From 1997 onwards, the proportion of waste collectionn by the public sector kept on decreasing to a ratio of about 60% and 40% for
thee public and private sectors respectively by early 1998. Before 17 July 1999,
AMAA provided about 234 central communal containers and installed them at variouss locations in Accra. Accredited private contractors of the AMA lift 153 of the
containers,, whilst the AMA (WMD) lifts the remaining 81 containers. Since 17
Julyy 1999, AMA's WMD ceased collection of solid waste collection. These activitiess were taken over by private service providers. Tables 6.4 and 6.5 show the
breakdownn of the scope of operation of the private contractors in collective containerr collection system in the six sub-metropolitan areas. These exclude the additionall containers Gee Waste Company provides for its collective container collectionn operations. The private contractors provide more than half of the solid waste
collectionn in the city. This means that the private contractors were providing more
thann 70% of solid waste collection in the metropolis. The privatisation policy that
Donkey-cartss are no longer in use.
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tookk off in 1997 was designed to increase private sector participation in solid waste
collectionn to about 80% by the year 2000 (see Figure 6.1). The National Environmentall Sanitation Policy (MLG&RD, 1999) requires local government authorities
too provide at least 20% of waste collection services in their areas. This is to ensure
thatt the WMD can, among others, assess and appreciate better the financial cost of
servicee provisions.
Tablee 6.4

Distribution of AMA's central communal containers as at June 1999

Sub-metropolitan n Location n
assembly y
Ayawaso o
Nima,, Maamobi, New Town
Ablekuma a
Abboseyy Okai, Zongo Lane, Ayigbe
Town,, Town Council, Mateheko, part
off Dansoman, Russia. Sukura. etc.
Korlee Gonno, Mambrobi
Ashieduu Keteke
Jamess Town, Accra Central
Okaikoi i
Abeka,, Achimota, Akweteman,
Kpeshie e
La,, Teshie,
Osuu Clottey & some Osuu Clottey & some parts of Accra
partss of Accra
Total l

Tablee 6.5

Servicee provider

No.. of
containers s

ABC C
Stanleyy Owusu

31 1
26 6

Libertyy Waste Service
Merskworld d
Merskworld d
Dabenn Clenson
WMD D

29 9
25 5
12 2
30 0
81 1

All l

234 4

Areas with house-to-house services as at June 1999

Sub-metropolitann assembly Location n

Servicee provider

Ayawaso o

Geee Waste

Abelenkpe,, Dzorwulu. Roman Ridge Airport
Residentiall Area, East Legon
Ablekuma a
Dansoman n
Ashieduu Keteke
None e
Okaikoi i
Tesano-Abeka,, Abeka Lapaz, Parts of Achimota,
Northh Kaneshie, Apenkwa, Tesano, AbekahLapazz and parts of North Kaneshie
Cantonment,, Labone
Kpeshie e
i
Osuu Clottey andsomee
parts of Osuu R.E. Part of Adabraka
Accra a

6.5.66.5.6

J.. Stanley Owusu
None e
Geee Waste Yafuru
Wastee Enterprise
WMD D
WMD D

Financial arrangements

Inn both the house-to-house and collective container collection systems, each area
(territory)) is awarded exclusively to a specific service provider. The AMA normallyy provides containers for the collective container collection system and the
contractorr empties them. The local authority bears all the cost for the collective
containerr collection operation. In both the house-to-house and collective container
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collectionn arrangements the service provider is expected to collect and transport the
wastee to designated disposal sites. In areas where the house-to-house system operates,, residents are obliged to register with the AMA's accredited service provider
inn the area to whom they make their waste available. Consumers for both house-tohousee and collective container collection systems provide their own primary waste
storagee containers. Both public and private modes of house-to-house systems are
subjectt to user fees whilst their collective container collection systems at the momentt do not. In the fixing of fees for both public and private modes of house-tohousee arrangements, people are not given any choice, not even to take it or leave it.
Thee AMA fixes the fees and subsequently obliges everyone (without exception) to
payy through its byelaws. Residents in the area are not at liberty to opt out. Private
wastee contractors are also obliged by the terms of the payment.
Figuree 6.1 Projected shares of public and private providers in SWC in Accra
80%% i
70% %
60% %

a a 50% %

cc
40% %
—
—
ID D
OHH

30% %

Untill 1997
•• 1997-2000
•• 2000 and beyond

20%--

10% %
0%-' '

PubKcc

Private

Servicee provider
Paymentt is the most important factor to the service provider, because it determines
whetherr the service can be sustained. Under the franchised system, each household
inn the house-to-house-system areas receiving once a week collection, pays between
08,0000 and 010,000 per month per container (depending upon the size of approved
wastee container) directly76 to the respective service providers (i.e. the WMD or the
Whenn the house-to-house collection was operated on a franchised basis - e.g. at the time of this
surveyy - consumers paid the user fees directly to the service provider for the area. Since March
2000,, the AMA has collected the user fees for all areas operating the house-to-house system, irrespectivee of who provides the service.
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privatee contractor). This is normally done at the end of each month unless otherwisee determined by the service provider. Households without approved containers
payy flat rates. Compound houses pay according to the number of containers they
use.. Areas or households receiving house-to-house collection twice a week paid
slightlyy more {i.e. 010,000-012,000), based on internal arrangements with the servicee provider, but this was on a very limited scale. The rate for the once a week
house-to-housee collection was officially approved, whilst the twice a week rate was
not.. The private waste contractor in turn pays fees to the AMA for dumping at designatedd dumping sites. The dumping fee depends on the type of vehicles and not on
weightt of waste. In 1999, different categories of vehicles {i.e. pick-ups, tipper
truckss and compaction trucks) attract different rates (Table 6.6). However, private
firmss that the AMA has contracted in for the collective container collection system
doo not pay any dumping fees.
Tablee 6.6

Dumping fees per trip of waste at waste disposal site paid by private
contrac-torss for house-to-house collection as at 1999

Typee of vehicle
Pickup p
Truck k
Compactionn truck

Fees s
00 5,000
018,000 0
040,000 0

Sources:Sources: Waste Manage Department of the Accra Metropolitan Assembly 1998

Bothh public and private service providers record the number of trips of waste they
sendd to disposal sites. These forms are counter-signed by officers of the WMD stationedd at the dumping sites, as well as by the sub-metropolitan cleansing officer.
Thiss person checks the performance of service providers who operate within his
areaa of jurisdiction. Besides, the assemblyman in the area also has to check and
certifyy (with his signature and remarks) that the contractor has performed his servicee as expected. In the collective container collection system, this certification is
evenn more important, since such authentication is needed by the WMD to pay the
contractorss for their services.
Thee records of number of trips private waste contractors make to the dumping sites
servee at least two important purposes. In the house-to-house system, they are the
basiss for payment of dumping fee by the contractor to the AMA. In the collective
containerr collection system, the AMA uses it to pay the private waste contractors.
Thee AMA pays private contractors 045,000 (US$14)77 respectively to lift 4.5 tonByy mid 1999, the exchange rate was US$ 1 = 02400. In the beginning of the year 2000, and at
exchangee rate of US$ 1 = 04000. By December 2000, it was 07.000,000.
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ness of waste of the collective container collection system to disposal sites. Service
providerss are required to have offices where residents can lodge their complaints
onn services delivery, etc.
6.66

Conclusions

Wastee management, like other services such as water supply and sanitation, is of
criticall importance in human settlements. Poor solid waste collection practices severelyy affect the quality of life of its inhabitants. Solid waste disposal becomes an
increasingg problem for cities, where households have fewer possibilities for informall recycling or disposal. At household level, waste is all material left over from
consumption,, which may be recycled or may be disposed of off-site. At the public
level,, waste is the material that leaves the household, which has to be disposed of
eitherr formally or informally. There is very scant information and often-unreliable
dataa about the quantity of waste produced and collected on a daily basis in Accra.
Besidess discrepancies over the population figures, the AMA does not keep proper
recordss on waste collection. This seriously affects plans to address the problem.
Thiss does not, however, suggest that mere knowledge of the amount of waste generatedd could have solved the problem since other factors also play significant roles.
Accra,, like many similar cities in sub-Saharan Africa, is still struggling with how
too enforce simple byelaws or provide basic services normally called the "brown
agenda",, which are taken for granted in developed countries. Various studies, includingg this one, show that institutional weakness, inadequate financing, poor costrecoveryy measures and lack of clearly defined roles for agencies in charge of solid
wastee management seriously hamper solid waste collection. These, together with
poorr waste management practices, poor coordination, regulatory, supervision,
monitoringg and evaluation processes and enforcement capacities, and the behaviour
off bureaucrats in the face of few incentives, largely explain the inadequate performancee of the solid waste collection systems in place in Accra to date. Addressingg these inadequacies requires the formulation and adoption of a consistent waste
collectionn policy and the introduction of requisite systems tailored to the needs of
differentt localities. This also calls for efficient and achievable institutional arrangementss for collecting household solid waste.
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77

Attitudes and Perceptions Related
too Solid Waste Management

Thee problem of solid waste collection in Accra is not only due to the escalating
volumess of daily waste generation as a result of rapid population growth with its
correspondingg increasing pressures on existing logistics, but also to the attitudes of
residentss and officials. Poor or lukewarm attitudes to waste removal constitute one
off the most important threats to any sustainable solid waste collection programme
inn Accra. In this chapter, we will look at this problem from two perspectives: those
off the residents and those of officials. Next, we will analyse the perceptions of consumerss and providers of waste collection services, as well as those of the policy
makerss dealing with solid waste management.
7.11

Attitudes

7.1.17.1.1 The attitudes of residents
Whilstt residents in rich areas try to avoid littering in their area, those in poor areas
oftenn do the reverse: they indiscriminately dump waste instead of putting it into
wastee containers or litter bins. Some residents in the poor areas dump waste indiscriminatelyy into open places, drains and gutters, thereby choking the drainage and
creatingg fertile grounds for breeding of mosquitoes. Some commentators blame
thesee negative attitudes on poverty though. It is quite understandable that improved
incomess allow people to invest more in waste collection. However, without demeaningg the poor, one does not have to wait for income improvement before avoidingg littering or illegal dumping; practices which have serious health consequences
forr people.
Mostt people do not care about waste as long as it is not on their compound or immediatee surroundings. Such behaviour forced Van der Geest (2001) to note in his
studyy on a rural Ghanaian town that:
"...II came across a peculiar paradox in people's way of dealing with
waste.. On the one hand, they were extremely concerned with cleanlinesss and removing dirt from their bodies, on the other hand, the way
theyy actually got rid of their waste was so inefficient that they were
continuouslyy confronted with what they most detest: filth..."
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Ass soon as waste leaves the house, it becomes a public matter for which no individuall of the house takes responsibility anymore. The government is expected to
removee the filth. In this section, we will use a few examples to illustrate the 'paradoxical'' attitude of residents to solid waste management.
Protestss by residents against the placing of containers near their homes constitute
onee such paradox. Whilst residents want more containers and complain of containerss being too far away, using it to justify indiscriminate dumping at unauthorised
places,, they simultaneously object to placing containers near them, apparently becausee of irregular emptying of containers and the filth at the container sites. On the
otherr hand, the location of dumpsites and landfills near residential areas brings into
questionn land-use and building permit policies of the local authority. The recent
wastee wars between the AMA, on one hand, and residents in Mallam, Gbawe and
Kwabenya,, on the other, attest to this fact. It also points to the fact that rich areas or
citiess may sooner than later realise that they cannot always expect to transfer their
wastee to somebody else's environment. It also shows how city waste affects the
built-upp areas. We will provide two incidents to illustrate the implications of this
attitudinall problem in waste management for urban planners, city managers and
policyy makers.
Butt what are the causes of such paradoxical attitudes towards solid waste management?? At least five reasons can be deduced. The first reason is environmental
awareness.. The dilemma facing the local authorities is that whilst people cite environmentall concerns for objecting to the placing of waste containers or the locating
off dumpsites near their homes, they simultaneously use the lack of such facilities or
thee long distance to a nearby facility as a reason to justify the indiscriminate dumpingg of waste in unauthorised places. The second reason refers to the unwillingness
off residents in one area to allow somebody's waste problem in another area to be
transferredd to them. This seriously questions the basis on which cities transfer or
exportt their waste to their neighbours within the cities' built-in area. However, this
showss that it is not disregard of the problem, but fundamental belief that it is not
theirr responsibility. The waste is not theirs, it is a public matter rather than a privatee worry. The third reason has to do with some residents getting up to no good.
Waste,, no matter its source (from rich or poor areas in an urban centre), has to be
disposedd of in one way or another. In urban areas, the most acceptable way is for
thee local authority or its appointed agents to transfer the waste to a dumpsite. In
thatt sense, waste from households protesting against the location of waste dumpsitess in a particular area will also be transported or exported to their neighbours'
areaa sooner or later, since they cannot keep their waste in their homes or plots forever.. Though some residents resort to digging holes and to burying or burning their
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waste,, they cannot do this all the time. Burning waste causes severe air pollution
andd creates breathing problems for residents in the immediate vicinity. The fourth
reasonn questions the country's land-use policy and the related burning issue of
land-ownership.. An improper land-use policy, ineffective supervision and corrupt
officialss have resulted in encroachment onto public land and lawlessness in land
administration.. The problem of an ineffective land-use policy is compounded by
thee fact that neither the government nor local authorities in Ghana own any land,
nott even the ones under their control. This hampers effective control and underminess the enforcement of land-use policies. The fifth reason refers to lawlessness.
Thee weakness in the enforcement of the rule of law in areas such as Accra means
thatt people do not have to fear any sanction for their offences. This is where the
freefree rider problem comes in; people do not want to contribute to a cleaner environmentt unless their neighbours are obliged to do the same; the local government
iss not strong enough to sanction offenders and there is no communal institution that
couldd force citizens through social control to abide by the rules either. This is why
somee critics think lack of funding or capital is not the sole requirement for solving
thee solid waste management problem, but that social capital, which is built on trust
andd networking, is also an essential ingredient in the input equation for ensuring
sustainablee development of solid waste collection systems.
Thoughh street vendors, like many other unemployed Ghanaians, work tirelessly to
fendd for themselves, their activities must conform to laid-down regulations and
byelawss of the local government authority. What is unlawful according to the byelawss should not be condoned. Laws are made to regulate human activities. If the
lawss are not enforced, then they are of no use.
7.1.27.1.2 A ttitudes of officials
Similarly,, the attitude of officials does not help to realise effective and efficient waste
collectionn in the metropolitan area. Officials do not send the right signals to residents
withh respect to solid waste collection. Lack of enforcement of the city's bylaws is
onee of the major obstacles to achieving efficient solid waste collection. Laws and
byelawss are meant to be enforced in order to ensure law and order in society; otherwisee they are of no use. For instance, the city authorities continue to collect taxes
fromfrom street vendors who operate on the roads of commercial and principal streets,
therebyy causing considerable daily littering and perpetuating the problem. Hawkers
havee no right to sell their products on the streets since they have not been issued with
permitss and the practice goes contrary to the bylaws of the AMA. However, the city
authoritiess neither sanction waste offenders strongly enough, if at all, in accordance
withh existing bylaws in order to deter others, nor do they educate the residents
enoughh on the negative impacts of poor solid waste management practices (such as
185 5

SolidSolid Waste Collection in Accra

litteringg and indiscriminate dumping into gutters, drains and streams) on the environmentt and on the health of people leading to illnesses like malaria, typhoid and
otherr diseases. The reason why the city authorities tolerate street vendors is that they
respectt their intentions of simply seeking to make a living under harsh economic
conditionss and from that perspective it should be applauded! However, it beats one's
imaginationn to see city authorities collecting levies from people sitting right in the
'middle'' of a road (such as in Kaneshie near the overheard bridge, the Kwasea Guaso
nearr the Electricity Corporation at Tema station and Okaishie, where the road is totallyy blocked by illegal vendors selling their wares). Such practices must be stopped.
Thoughh it costs the AMA far more money to collect litter than to provide and collect
wastee containers and litter bins at vantage points, particularly along the road, at bus
stopss and recreational places and parks, few containers are provided. This has terrible
consequences:: there is litter everywhere in most poor areas and along commercial
streets.. The fact that even the few litterbins that exist are not emptied regularly encouragess would-be littering offenders to justify their actions. But how can we explain
thee attitudes of officials?
a)) Usually public health is one of the major worries of local government.
b)) Attitudes are negatively affected by lack of resources.
c)) The lack of appropriate actions is partly explained by the lack of resources,
partlyy by low motivation (remuneration) and partly by lack of sanctions on illperformedd services by officials.
d)) Incapacity and unwillingness.
Tablee 7.1

The first most important waste collection problem mentioned by
respondentss in each selected research locality
Areaa (selected research locality)

Dissatisfaction n
with h

Achi-- Abe-- La a
mota a lenkpe e

Total l

Nima a Kane-- Dzor-- Airport tAda-shie e wuluV V RA/ / braka a
Roman nCanton-Ridge e ments s

(nn = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50)
nn( = 400)

%%

%%

%%

%%

%%

%%

%%

%%

%%

Frequencyy of collec- 46.0 86.0 86.092.0 92.060.0 60.0 8.0 8.0 78.0 78.072.0 72.052.0 52.061.8 61.8
tion n
Costt of collection
36.0 36.0 8.0 8.0 2.0 2.0 2.0 2.0 24.0 24.0 4.0 4.0 6.0 6.0 30.0 30.014.0 14.0
Cleanlinesss of ser- 4.0 4.0 4.0 4.0 2.0 2.0 36.0 36.064.0 64.014.0 14.020.0 20.012.0 12.019.5 19.5
vice e
Otherr problems
14.0 14.0 2.0 2.0 4.0 4.0 2.0 2.0 4.0 4.0 4.0 4.0 2.0 2.0 6.0 6.0 4.8 4.8
Total l

100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
Note:: Chi-Square value = 180,676 (a); Sig. (2-sided) = 0.000; a. 8 cells (25.0%) have expected counts
off less than 5. The minimum expected count was 2.38.
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Tablee 7.2

The first most important waste collection problem per mode of waste
disposal l
Modee of waste disposal

Dissatisfiedd with frequency of collection
Dissatisfiedd with cost of collection
Dissatisfiedd with cleanliness of service
Otherr problems
Total l

House-to-housee
collectionn

Collective container
collection

(nn = 150)

(n = 250)

Total

(n = 400)

%%
78.7 78.7
6.0 6.0
12.7 12.7
2.7 2.7

%
51.6 51.6
18.8 18.8
23.6 23.6
6.0 6.0

%
61.8 61.8
14.0 14.0
19.5 19.5
4.8 4.8

100.0 100.0

100.0 100.0

100.0 100.0

Notes:: Chi-Square value = 30,034 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have an expected count
off less than 5. The minimum expected count was 7.13.

7.22

Consumers' view of institutional arrangements in solid waste collection

7.2.11 Solid waste collection problems
Tablee 7.1 presents the responses of all consumers on the ranking of first and second
mostt important solid waste collection problems in all the eight research localities.
Accordingg to the consumers, the most important problems facing their areas,
rankedd in order, are low frequency of waste collection (including the unreliability
off service provision), cost of collection and the cleanliness of service (including
problemss related to vehicles and equipment which are inappropriate for waste collection).. Areas where the collective container collection system is operative have
thee additional problem of inadequate communal containers. Each locality has its
peculiarr problem. The intensity of a problem may differ from one area to another.
Frequencyy of collection is a larger problem in areas serviced through house-tohousee systems, whilst cleanliness of service is more problematic in the areas with
collectivee container collection systems (Table 7.2). In Kaneshie, for example, almostt two thirds of the respondents said they were dissatisfied with the cleanliness78
off collection, whilst only 8% of the residents are dissatisfied with the frequency of
collection.. This is in sharp contrast with other areas where the collective container
Thee service provider in Kaneshie (Gee Waste Ltd.) sometimes uses the same containers for both
solidd waste and liquid waste collection in the day and night, respectively. The containers are eitherr not thoroughly cleaned or not cleaned at all after using them in the night to collect night soil
beforee being used during the day for solid waste collection. This results in terrible stench in the
vicinityy where the containers are located to receive the solid waste. Gee Waste Ltd. provides these
containerss itself. In the third (feedback) phase of the fieldwork, a further check on this allegation
wass carried out with AMA (the public provider) and the residents to verify and validate the practice.. It seems the AMA could not sanction the company. The practice was stopped.
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collectionn system is functioning and it demonstrates the uniqueness and peculiaritiess of the localities with respect to waste collection problems and the consumers'
appreciationn of services. Nevertheless, most people in all the areas investigated
citedd dissatisfaction with the frequency at which service providers empty the collectivee container collection.
Tabless 7.1 and 7.2 show that frequency of collection is the most important problem
withh regard to solid waste management facing residents in Accra. The cost of collectionn and cleanliness of service follow. Even for those who choose other indicators as
theirr first most important problem, a sizeable number again chose frequency of collectionn as their second most important problem. The tables show that over 95% of the
perceivedd waste collection problems in Accra are associated with frequency of collection,, cost of collection and cleanliness of service. There are no significant differencess in terms of problems between private and public institutional arrangements,
whichh implies that the type of provider is not really a major issue.
Att this juncture, it would be worthwhile to dwell a little bit on these three most importantt solid waste management problems facing residents in Accra in general and
thee research localities in particular. In the next sub-sections we analyse the appreciationn of consumers of the degree of these problems with regard to their localities.
7.2.27.2.2 Appreciation of frequency
Ass indicated in Table 7.1, the frequency of waste collection is the single most importantt problem facing most residents in Accra. The intensity of this problem differss from place to place (Table 7.3), which is closely related to differences in mode
off waste disposal (house-to-house or collective container collection) and with institutionall arrangement (public or private; Table 7.4). As regards people's appreciationn of the frequency of waste collection services in the various localities, between
70%% and 100% of the respondents in Achimota, La, Adabraka and Nima, felt the
frequencyy of collection under the collective container collection system is too low,
whilstt in Kaneshie about 90% think it is acceptable. The former four areas have a
publiclyy provided collective container collection service, whilst the latter is providedd privately. In Airport Residential Area and Cantonment, which are serviced
throughh the house-to-house system, 56% of the respondents think the frequency of
collectionn is normal, whilst this same thought is shared in Abelenkpe and Dzorwulu/Romann Ridge by only 28% and 10% of the residents respectively. Though
thesee four areas - all serviced through house-to-house collection - are all classified
ass rich areas, there are marked differences in their level of development. The Airportt Residential Area and Cantonment could be classified as super-rich areas with a
standardd of amenities and services comparable to similar places elsewhere in the
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world.. It is no wonder that there is sharp difference between them and the other
twoo research localities in terms of the consumers' appreciation of the frequency of
collection.. The truth is that Airport Residential Area and Cantonment have the
largestt concentration of prominent government officials, top foreign dignitaries and
embassyy officials, high-level businessmen and the wealthiest in the society. They
couldd tip service providers, particularly the waste collection workers, to provide
comparativelyy better services for their area. In actual fact, waste is sometimes collectedd twice a week in some of these rich and high profile areas.
Tablee 7.3

Consumers' appreciation of frequency of waste collection per selected
researchh locality
Areaa (selected research locality)
Achi-motaa

AbeLa
lenkpe

Nima

Kaneshie

Total l

Dzorwulu/
Romann
Ridgee

Airport AdaR.A/
braka
Cantonments

(n*50)) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 400)

%%
Normal l
Tooo low
Total l

%%

%%

%%

%%

%%

%%

%%

%%

28.0 28.010.0 10.0 8.0 8.0
88.0 88.026.0 26.056.0 56.0 6.0 6.0 27.8 27.8
72.0 72.090.0 90.092.0 92.0
100.0 100.0
12.0 12.074.0 74.044.0 44.094.0 94.072.3 72.3
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0

Note:: Chi-Square value = 159,095 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have an expected count
lesss than 5. The minimum expected count is 13.88.

Tablee 7.4

Consumers' appreciation of frequency of waste collection by waste
collector r
Wastee Collector

Normal l
Tooo low
Total l

Total l

AMA A

Privatee contractor

(nn = 200)

(nn = 200)

(nn = 400)

%%

%%

%%

23.0 23.0
77.0 77.0

32.5 32.5
67.5 67.5

27.8 27.8
72.3 72.3

100.0 100.0

100.0 100.0

100.0 100.0

Note:: Chi-Square value = 4,501 (a); Sig. (2-sided) = 034; Exact Sig. (2-sided) = 0.000; a. 0 cells
(0%)) have an expected count less than 5. The minimum expected count is 55.50.

Evenn though the stipulated frequency of collection is once a day and once a week
forr collective container collection and house-to-house collection respectively, in
somee cases the service providers do not collect waste in the areas according to
agreedd schedules. In the collective container collection system, the appreciation of
thee frequency of collection is clearly affected by the type of service provider. In the
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areass serviced by the WMD (AMA), the consumers perceive frequency of collectionn to be worse than in the areas operated through private contractors (Table 7.4).
Thiss is probably related to the perception that private sector providers have the motivationn to perform because the AMA pays them according to the number of waste
containerss they evacuate to disposal sites. The public sector does not have such
motivationn since its salary is guaranteed and does not depend on the number of
containerss removed. Despite this general tendency, however, tardy payment by the
locall authority of private contractors in the collective container collection system
cann and does lead to frequent interruptions of services.
Tablee 7.5

Consumers' appreciation of cleanliness of service by waste collector
Wastee Collector
AMA A
(nn = 200)

Total

Privatee contractor
(nn = 200)

(nn = 400)

%%
65.0 65.0
35.0 35.0

%%

%%

54.5 54.5
45.5 45.5

59.8 59.8
40.3 40.3

100.0 100.0

100.0 100.0

100.0 100.0

Notes:: Chi-Square value = 4,584 (a); Sig. (2-sided) = 0,032; a. 0 cells (0%) have an expected count of
lesss than 5. The minimum expected count is 80.50.

Tablee 7.6

Consumers' appreciation of cleanliness of service by area (selected
researchh locality)
Areaa (selected research locality)

Appreciationn

Achi-mota

Abe- La
lenkpe

Nima

Kaneshie

Dzorwulu/
Romann
Ridgee

Total
Airport AdaR.A/
braka
Cantonments

(nn = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 400)
%
Normal l
Bad d
Total l

%

%

%

%

%

%

%

%%

6.0 6.0 98.0 98.096.0 96.020.0 20.059.8 59.8
86.0 86.094.0 94.078.0 78.0
14.0 14.0 6.0 6.0 22.0 22.0
JJ 00.0 94.0 94.0 2.0 2.0 4.0 4.0 80.0 80.040.3 40.3
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0

Notes:: Chi-Square value = 270.516 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have an expected count
off less than 5. The minimum expected count is 20.13.

7.2.37.2.3 Appreciation of cleanliness
Tablee 7.5 shows that in the AMA-serviced areas, 35% think cleanliness is bad,
whilstt in the areas serviced by private service contractors 45% of the respondents
thinkk so. Table 7.6 provides the picture for the selected localities. In Nima, Kane190 0
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shiee and Adabraka, more than 80% or more of the respondents categorised cleanlinesss at the waste collection points as bad, saying they were filthy. This results from
irregularr frequency of waste collection. The survey results show that other factors
mightt also be responsible, besides the public versus private divide. First, whilst the
frequencyfrequency of collection is higher in the case of privately provided collective containerr collection or house-to-house services, cleanliness is worse. So the correlation
off higher frequency with higher cleanliness is doubtful. Nevertheless, consumers
overwhelminglyy support privately provided services over public ones. Other factors
thatt also affect the cleanliness of an area include the following:
i.i. Same container for solid waste and night soil collection: As already remarked
inn Section 7.2.1, respondents in Kaneshie indicated that the service provider in
thatt area sometimes uses the same container for solid waste and night soil collectionn for the day and night, respectively, without washing it properly, if at all.
Thiss practice is illegal and poses potential health hazards,
ii.. Dilapidated vehicles: Because of low tariffs, private contractors use old and
dilapidatedd vehicles, some of which pollute the area as waste falls from moving
wastee vehicles, which are not covered with a net. These vehicles also frequently
breakk down, causing interruptions to services with obvious implications,
iii.. Labour conditions: Poor remuneration and benefits for workers negatively affectt the quality of work,
iv.. Collection points: The service provider is not in charge of sweeping and cleaningg the area. His responsibility is just to haul the container to disposal sites.
Thee responsibility for cleaning the collection points is not well organised,
v.. Inadequate collective containers: The volume of waste generated in poor areas
iss more than the available containers can absorb. This leads to spillage and
couldd also incite some residents to opt out of the official mode of disposal,
vi.. Commercial activities and street vendors: These practices, which are very
prevalentt in poor areas, but absent in rich neighbourhoods, can lead to littering
inn the area,
vii.. Tips: Residents in rich areas tip waste collection workers, which motivates

themm to work better in such areas.
viii.Capacityviii.Capacity to pay: In addition to waste service providers, rich people can als
payy other people to organise cleaning in their area, while their poor counterpartss are unable to do so.
ix.. Children in charge of waste: In poor areas children carry waste to collection
points,, which in some cases may be far away from their houses. Sometimes,
thee waste ends up at open spaces, gutters or is even dumped improperly at the
collectionn point. In contrast, in the rich areas, waste is usually handled by
grown-upp house-helps, who make the waste available just at the front of the
housee for the service provider to collect.
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x.. Illegal dumping: Some service providers in the house-to-house collection systemm dump at illegal sites in order to escape paying dumping fees.
Cleanlinesss of an area is determined by a combination of factors other than just the
typee of provider and it may differ from place to place. Opinions are divided on
whetherr waste is a problem or not in the research localities, with 56% and 43%
agreeingg and disagreeing to the assertion respectively. Waste collection is not consideredd a problem in areas such as Adabraka, Kaneshie, Airport Residential Area,
Cantonment,, Dzorwulu and Roman Ridge. With the exception of Adabraka and Kaneshie,, these are high-income areas with a house-to-house collection. This is in contrastt with Achimota, La and Nima where many people think waste is a major problem.. The latter category consists of middle-income and predominantly poor areas
usingg the collective container collection system. Adabraka is a middle-income area,
whichh combines the free collective container collection system with private waste
pickers.. The waste pickers provide house-to-house collection services for a fee,
hencee the relative satisfactory situation in the area. Apart from the low frequency
off waste collection, most of the people in the rich neighbourhoods where a houseto-housee system is operative do not have major problems with waste collection.
Thee problem is mainly in the poor and some middle-income areas where the collectivee container collection system is operating.
Tablee 7.7

Desired improvements in waste collection by mode of waste disposal
Modee of waste disposal

Desiredd improvement

Providee more collective container collection
sitess and containers and labour
Increaseefrequencyof waste collection
Servicee providers should be more reliable
Privatisee waste collection
Satisfiedd with present waste collection arrangement t
Totall

House-to-housee
collectionn
(nn = 150)

Total

Collective container
collection
(n = 250)

(n = 400)

%%

%

%

2.7

41.6

27.0

60.7 60.7
8.7 8.7
10.0 10.0
18.0 18.0

30.0 30.0
2.0 2.0
25.6 25.6
0.8 0.8

41.5 41.5
4.5 4.5
19.8 19.8
7.3 7.3

100.0

100.0

100.0

Notes:: Chi-Square value = 132,943 (a); Sig. (2-sided) = 0.000; a. 0 cells.

7.2.47.2.4 Desired improvements (household demand for improved services)
Virtuallyy every household would like some form of improved services. Only 7.3%
off the households are satisfied with the present arrangement (Tables 7.7 and 7.8).
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Tablee 7.8

Desired improvements in waste collection by area (selected research
locality) )
Areaa (selected research locality)

Desired d
improvement t

Acfai-motaa

AbeLa
lenkpe

Nima

Kaneshie

Dzorwulu/
Romann
Ridgee

Total
Airport AdaR.A/
braka
Cantonments

(nn = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 400)
%
Providee more coUec- 38.0
tivee container collectionn sites and containers,, and labour
Increasee frequency 62.0
off waste collection
Servicee providers
shouldd be more
reliable e
Privatisee waste collection n
Satisfiedd with presentt waste collection
arrangement t

%

Totall

100.0

100.0

%

%

2.0

70.0

68.0

30.0

%

%

%

72.0

4.0

4.0

%

%%

6.0

28.0

27.0

72.0

42.0

50.0

41.5

2.0

14.0

6.0

4.5

10.0

4.0

8.0

92.0

22.0

12.0

10.0

14.0

19.8

-

-

2.0

14.0

28.0

2.0

7.3

100.0

100.0

100.0

100.0

100.0

100.0

100.0

12.0

Notes:: Chi-Square value = 412,296 (a); Sig. (2-sided) = 0.000; a. 16 cells (40.0%) have an expected
countt of less than 5. The minimum expected count is 2.25.

Aboutt 10% of the residents in house-to-house collection areas and 25.6% of those in
collectivee container collection areas would prefer private contractors to public ones
(Tablee 7.7). The desire for privatised waste collection is highest in Nima (92%) (Table
7.8).. This is certainly a matter of image. Private providers are expected to deliver a
betterr service. In actual fact, proof of better performance is open to some discussion.
Thee demand for increased frequency of waste collection cuts across all the areas investigated,, with an average of 41.5% of all respondents, but there are differences in
whatt it entails per mode of waste disposal. It is therefore important to distinguish betweenn them. For consumers subject to the collective container collection system, increaseddfrequencyis not so much an increase in the number of times per day the waste
iss collected, but more the regularity of collecting it. Many residents consider the officiallyy stipulated once a day rate of collection as high enough. The main problem with
regardd to this category of waste collection is that the once a day is hardly observed. In
thee case of house-to-house collection, in contrast, the problem is not just the regularity
off collection, but also the rate of collection. Some consumers want the frequency of
collectionn increased from once to twice a week. About 79% of the residents under the
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house-to-housee collection system think the once a week frequency of collection is inadequatee and too low for a country in the tropics and therefore want the frequency
increasedd from once to twice a week (figures not presented in the tables).
Inn the areas where the collective container collection system is operative, 41.6% of
thee consumers think the local authority should provide more sites and containers
(Tablee 7.7). Generally, the collective container collection system areas are often
denselyy populated, but have few containers. As a result, the containers get filled up
veryy early in the morning and some households may not be able to dump their
wastee through the official channels. Where such waste ends up is anybody's guess.
Thesee areas need more containers and also more frequent removal of waste. The
majorityy of residents in all the localities where the collective container collection
systemm operates think that the best way to improve solid waste collection is to ensuree regular frequency of collection and to provide more containers and sites for
thee collective container collection system, employ more cleaners, improve the qualityy of waste collection vehicles/equipment and insist that service providers cover
openn trucks with nets in order to prevent spilling waste on the road during transportation. .
Thee desired improvements require money and are possible only if the stakeholders
agreee to effective cost-sharing arrangements. The questions are whether consumers
aree prepared to pay user fees, how they appreciate the cost of services and whether
theyy are prepared to pay for the desired improvements in solid waste collection.
Cann they afford the desired improved services as they have indicated? The next
threee sub-sections discuss payment for user fees, appreciation of cost and willingnesss to pay, and affordability, respectively.
7.2.57.2.5 Payment of user fees
Theree is a major distinction between the collective container collection and houseto-housee systems in terms of user fees: collective container collection is free of
chargee whilst house-to-house collection is carried out in return for user fees.79 Underr the collective container collection system, there are exceptions to the rule: in
Achimota,, Adabraka, and Kaneshie residents pay various fees, even though the
collectivee container collection system is free. In Achimota and Kaneshie, residents
payy a fee of 0100 per dumping of waste to the assemblymen in the areas. This
workss out at between 02,000 and 03,000 per month. In parts of Adabraka, about

Inn November 1999, the local authority approved new rates for solid waste collection services in
Accraa (including collective container collection) based upon area classifications. However, as at
thee beginning of 2002, the collective container collection system was still free of charge.
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90%% of the residents pay waste pickers to carry their waste to a container. The local
authoritiess pay service providers to operate the collective container collection system.. In areas where house-to-house collection operates, households pay between
08,0000 and 010,000 per month (depending on the size of approved container) as
userr fees directly to the service provider.80 In compound houses, the amount is
sharedd proportionately among the households. In Adabraka, about 92% of the respondentss pay between 08,000 and 012,000 per month to waste pickers.
Adabraka'ss situation is interesting in many ways. Even though it operates a collectivee container collection system, about 90% of the residents use waste pickers to
collectt their waste from their houses to the communal containers for a fee. Thereforee the fees they pay go to the private waste pickers and not to the local authority
orr its accredited private contractor who operates the collective container collection
systemm in the area. This equals the amount residents in high-income areas pay for
house-to-housee collection. The relatively high fees are probably due to high collectionn frequencies (on a daily basis). Besides, Adabraka is a commercial residential
areaa in the city's centre, where residents in virtually every house perform a commerciall activity of one kind or another and are therefore willing to pay for the
evacuationn of their waste in order to maintain a clean environment. If the residents
cann pay that amount of money to waste pickers, then they can also pay for twice a
weekk house-to-house collection.
7.2.66 Appreciation of cost, willingness to pay more and cross-subsidisation
Thee majority of residents in areas where the house-to-house system is operating,
thinkk the cost of collection is acceptable (Table 7.9). In La and Nima, the collective
containerr collection service is free. However, in Achimota, Kaneshie and Adabraka,, residents pay fees to the assemblymen and waste pickers, respectively. In these
threee areas, about a quarter to more than a third of the respondents think the cost of
servicee is too high for the kind of services they receive (Table 7.10). The irony is
thatt all these fees for the collective container collection system do not end up in the
cofferss of the local authority.

Beforee mid 1999, there were two forms of payment of services for the private contractor. The
house-to-housee and collective container collection operated on a franchised and contact-out basis,
respectively.. Under the franchised house-to-house collection system, each service provider (AMA
andd private contractors) collects user fees in its area of operation. In the case of the collective containerr collection system, the local authority pays the private contractor. Since mid 2000, the AMA
collectss user fees for all house-to-house services in Accra irrespective of who provides the service,, and then pays the bulk amount to CCW which, in turn, pays the service providers.
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Tablee 7.9

Consumers' appreciation of cost of waste collection by mode of waste
disposal l
Modee of waste disposal

Total

House-to-housee
collectionn

Collective container
collection

(nn = 150)

(n = 250)

Tooo high
Normal l
Nott paying

%%

%%

%%

13.3 13.3
86.7 86.7

19.6 19.6
41.6 41.6
38.8 38.8

17.3 17.3
58.5 58.5
24.3 24.3

100.0 100.0

100.0 100.0

--

Total l

(n = 400)

100.0 100.0

Notes:: Chi-Square value = 92,882 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have expected count less
thann 5. The minimum expected count is 25.88.

Tablee 7.10 Consumers' appreciation of cost of waste collection by area (selected
researchh locality)
Areaa (selected research locality)
Achi-motaa

AbeLa
lenkpe

Nima

Kaneshie

Dzorwulu/
Romann
Ridgee

Total
Airport AdaR.A/
braka
Cantonments

(nn = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 400)

%%
Tooo high
Normal l
Nott paying
Total l

%%

%%

%%

%%

%%

%%

%%

%%

38.0 38.014.0 14.0
24.0 24.026.0 26.0
36.0 36.017.3 17.3
62.0 62.086.0 86.0 6.0 6.0
76.0 76.074.0 74.0
100.0 100.0
64.0 64.058.5 58.5
94.0 94.0
100.0 100.0------24.3 24.3
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0
100.0 100.0

Notes:: Chi-Square value = 422,788 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have an expected count
off less than 5. The tninimum expected count is 8.63.

Theree are three categories of residents in terms of preparedness to pay for the service.. Firstly, in both the house-to-house and collective container collection systems,, about 64% and 50% of the residents respectively want to pay the same rate as
beforee (Table 7.11). In the case of the collective container collection-system, this
includess those who currently pay nothing and might want to pay nothing. This
groupp of service consumers thinks that resources are ineffectively and inefficiently
utilisedd and that better services could be derived from the same amount they are
alreadyy paying as user fees. According to one resident, whose story was corroboratedd by several other residents, they paid more than the stipulated rate (i.e. free of
charge)) for solid waste collection in the areas operating under the collective containerr collection system. "... We did not raise a finger, because we were made to
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believee that the excess amount would be used to cater for desired improvements in
onee way or the other, but nothing improved....", a turning resident told the researcherr during a focus group discussion at Akweteman/Achimota in 2000.
Tablee 7.11 Preparedness to pay for better waste collection methods by mode of
wastee disposal
Modee of waste disposal

Total l

House-to-house e Collectivee container
collection n
collection n
(nn = 150)
Thee same as present rate
Moree than present rate
Doess not know
Total l

(nn = 250)

(nn = 400)

%%

%%

%%

64.0 64.0
24.0 24.0
12.0 12.0

50.0 50.0
22.4 22.4
27.6 27.6

55.3 55.3
23.0 23.0
21.8 21.8

100.0 100.0

100.0 100.0

100.0 100.0

Notes:: Chi-Square value = 13,920 (a); Sig. (2-sided) = 0.00; a. 0 cells (0%) have an expected count of
lesss than 5. The minimum expected count is 32.63.
Tablee 7.12 Preparedness to pay for better waste collection methods by area
(selectedd research locality)
Areaa (selected research locality)
Achi-motaa

AbeLa
lenkpe

Nima

Total

Kaneshie

Dzor- Airport Adawulu/ R.A/
braka
Romann CantonRidgee ments
(nn = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n
==• 400)

%
%
%
%
%
%
%
%
%%
Thee same as present 70.0 82.0
2.0
4.0
90.0 76.0 34.0 84.0 55.3
rate e
Moree than present 30.0 14.0 60.0
2.0
6.0 18.0 40.0 14.0 23.0
rate e
Doess not know
4.0 38.0 94.0
4.0
6.0
26.0
2.0 21.8
Totall
100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0
Notes:: Chi-Square value = 307,828 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have expected count
lesss than 5. The minimum expected count is 10.88.
Thee second group refers to those who are prepared to pay more than the present
ratee for better solid waste collection methods. Under the house-to-house system,
thiss group comprises about 24% of the residents (Table 7.11) or 14%, 18% and
40%,, respectively, of the residents in Abelemkpe, Dzorwulu/Roman Ridge and
Airportt Residential Area/Cantonment (Table 7.12). Remarkably, 30% and 60% of
thee respondents respectively in Achimota and La, which are serviced by the collec197 7
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tivee container collection system, say they would be prepared to pay more than the
presentt rate to help maintain and keep the place neat, in spite of the fact that the
servicee is free (Table 7.12). It is equally remarkable to note from Table 7.12 that in
Kaneshiee and Adabraka, respectively 90% and 84% of the residents say they are
preparedd to pay the same as the present rate. Incidentally both of these areas, which
aree commercial centres that operate under the collective container collection system,, pay a substantial amount for their waste collection. Thus, they are prepared to
continuee paying, in order to ensure better waste collection. The survey shows that
majorityy of the respondents in all the localities are willing to pay for improved services.. It is interesting to note that even residents in areas such as Achimota, La,
Kaneshiee and Adabraka, which officially enjoy free collective container collection
wastee collection services, are willing to pay for improved services.
Thee third group refers to residents who do not know whether or not to pay. They
simplyy do not know. This group consists of various interest groups. It includes
thosee residents who think that additional costs for improved services should be
bornee by the local authority. This group includes people from both the house-tohousee and collective container collection operated areas. Some of the residents
thinkk that part of the revenue of the taxes that residents pay to the local authority
shouldd be used for solid waste collection. This implies that there is always a group
off residents who are inclined to opt out or to engage in free rider practices. For examplee in Nima, about 94% of the residents are indifferent to whether to pay or not
forr improved services. In fact, residents in Nima are hesitant when it comes to payingg for improved services. In the case of this poor area much will depend on the
affordabilityy of the charge. Nonetheless, with the exception of Nima, the majority
off residents in all the selected localities agree that waste collection should attract a
'reasonable'' fee since consumers already pay various taxes to the AMA. Many
residentss are prepared to pay even more for better services. This has far reaching
implicationss for policy makers, the local authority and service providers in their
searchh for better ways to fund solid waste management. However, in terms of costsharingg arrangements, the majority of those surveyed in all the selected research
localitiess disagree that the wealthy in the community should pay more for the same
servicess than the poor. This means that they do not support the idea of crosssubsidisation;; consumers should bear responsibility for the cost of clearing the
wastee they create. It also means that the local authority must always make provisionn for people who cannot or will not pay.
7.2.77.2.7 Affordability
Practicallyy all respondents in the three areas with public waste collection under the
collectivee container collection system (i.e. Achimota, La and Nima) say they can
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affordd a collective container collection at 0100 per dump, i.e. pay-as-they-dump
(Tablee 7.13). Coincidentally, these three areas are the poorest among the eight selectedd research localities in terms of socio-economic status. In Kaneshie, about
78%% of those surveyed would prefer a collective container collection system at
01000 per dump, while 16% would prefer twice-a-week house-to-house collection at
010,0000 per month. In Adabraka, however, which also enjoys a collective container
collectionn system at the moment, all the residents say they can afford a house-tohousee collection of either once-a-week at 08,000 per month or twice-a-week at
010,0000 per month. The Adabraka situation is not surprising at all, since the majorityy of residents use waste pickers to collect waste from their houses to the central
communall containers for a fee. The total amount of money the residents pay for a
monthh as fees to the waste pickers is very similar to those paid by residents in other
localitiess with house-to-house collection. In the areas where house-to-house collectionn is already operating, it is only in Abelenkpe that the majority of residents
wantss to continue with a once a week frequency of collection. Elsewhere, in the
Airportt Residential Area/Cantonment and in Dzorwulu/Roman Ridge, about 98%
andd 94% of all the residents, respectively, want a twice-a-week frequency of waste
collection. .
Tablee 7.13 Affordability of better waste collection methods by area (selected
researchh locality)
Areaa (selected research locality)
AfTordabilityy

Achi-mota

AbeLa
lenkpe

Nima

Kaneshie

Dzorwulii/
Romann
Ridgee

Total
Airport AdaR.A7
braka
Cantonments

(nn = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n = 50) (n • 400)

%
Twicee a week
house-to-house e
collection; ;
ii 10,000/month
Oncee a week houseto-housee collection;
00 8,000/month
Collectivee container
collection; ;
$$ 100/dump
Totall

%

%

%

%

%

%

%%

94.0

98.0

60.0

33.5

6.0

6.0

2.0

40.0

19.5

-

-

-

47.0

100.0

100.0

100.0

2.0

100.0

98.0

-

100.0

100.0

78.0

100.0

100.0

100.0

100.0

100.0

%

16.0

100.0

Notes:: Chi-Square value = 611,923 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have an expected count
off less than 5. The minimum expected count is 9.75.
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Tablee 7.14 shows that 64% of those already serviced through house-to-house collection,, and 15% of those currently serviced by the collective container collection
systemm can afford a twice-a-week house-to-house collection, whilst 36% of those
alreadyy serviced through house-to-house collection still would prefer the once a
weekk house-to-house collection. In addition, 9.6% of those currently being serviced
throughh a collective container collection system would also prefer once a week
house-to-housee collection. Therefore in the sampled frame, about 33.5% can afford
aa twice a week house-to-house collection, while 19.5% can afford once a week
house-to-housee collection. The remaining 47% can afford collective container collectionn system around the corner of their houses for 0100 per dump. The pattern
thatt emerges from the survey is that affordability is a function of income status,
independentt of who provides the service. Those who can afford it are even preparedd to pay more for increased frequency of collection as a better way to improve
wastee collection in their area.
Tablee 7.14 Affordability of better waste collection methods by mode of waste
disposal l
Affordabilityy

Modee of waste disposal
House-to-house
Collective container
collectionn
collection
(nn = 150)

(n = 250)

Total

(n = 400)

%%
Twicee a week house-to-house collection;
tt 10,000/month
Oncee a week house-to-house collection;
tt 8,000/ month
Collectivee container collection;
00 100/dump
Totall

64.0

15.2

33.5

36.0

9.6

19.5

75.2

47.0

100.0

100.0

100.0

Notes:: Chi-Square value = 212,952 (a); Sig. (2-sided) = 0.000; a. 0 cells (0%) have an expected count
off less than 5. The minimum expected count is 29.25.

7.2.87.2.8 Possible improvements
Theree is a clear distinction between the desired improvements for collective containerr collection serviced areas and those for house-to-house collection areas (Tablee 7.7). The residents mentioned several ways in which the services could be improved.. Residents want any possible improvements to be tailored towards achieving
thesee desires. This section reviews the possible improvements from four perspectives:
desirability,, preparedness to pay; affordability, and capability or feasibility (what is
feasible).. Both categories of consumers, i.e. those serviced through house-to-house
andd those serviced by collective container collection, have a list of preferences, some
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off which are more pressing than others and deserve priority and swift action, whilst
otherss are far more difficult to achieve. For instance, areas serviced through collective
containerr collection, that have poor road accessibility cannot receive house-to-house
servicess even if the people want it and indicate they are prepared to pay and can afford
thee service. From the survey results the following possible improvements could be
effected: :
i.. Increase the frequency of collection in house-to-house operated areas from
oncee a week to twice a week for all areas that have good roads and where the
residentss indicate they can afford it.
ii.. Maintain once a week house-to-house services for those areas, which already
enjoyy house-to-house service and want to remain receiving once a week services,, but with reliable services.
iii.. Upgrade the collective container collection system in areas with good road
accessibilityy and where residents can afford house-to-house collection (e.g.
Adabraka)) to either once a week or twice a week house-to-house collection at
theirr corresponding rates (of 010,000 and 012,000 per month, respectively) dependingg on the affordability. It is now 040,000 per month for once a week
house-to-housee collection.
iv.. Provide daily service around the corner for a fee of 0100 per dump;
v.. Increase the number of containers and container sites for the collective containerr collection system;
vi.. Request providers to sweep and cleanse container sites.
vii.. Ask consumers to ensure that they dump waste into containers and do not litter
thee site.
viii.Transferr more solid waste collection areas from public to private contractors.
Inn this way, some improvement has taken place (see Section 6.3.3).
ix.. Effective supervision and monitoring of service providers and consumers.
x.. Provide more waste bins at vantage points and empty them regularly to reduce
littering. .
7.2.97.2.9 Views on privatisation
Thee survey results show a preference of private service provision over public
ones.. About 80% of the residents in all the localities prefer private contractors to
publicc ones to provide waste collection services. About 90% of the residents in
alll the research localities where either the collective container collection or
house-to-housee collection systems are operating think -irrespective of the mode
off collection (public or private) - that private contractors perform better than the
AMAA (Figure 7.1). This thought is shared, for example, in La and Dzowulu/Roman
Ridgee by 86% and 94% of residents respectively. Even in the Airport Residential
Areaa and Cantonment, where there is a large concentration of very prominent
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governmentt officials, high officials of foreign dignitaries, embassy staff, and top
businesss executives, as a result of which the AMA makes an extra effort, more
thann half of the residents in these areas think that private contractors would performm better than the AMA. This is a strong endorsement of the privatisation of
solidd waste collection. Opinion is, however, divided with respect to the effect of
thee privatisation of waste collection services on prices. With the exception of
Nimaa and Kaneshie, about 85% of the residents are of the opinion that prices will
increasee if waste collection is privatised. People generally tend to believe that
privatisationn normally leads to increases in prices because of the private sector's
cravingg for profit. Even though a large percentage (92%) of the respondents say
privatee contractors perform better than the local authorities, 62% of the respondentss think that prices of services would increase if solid waste collection servicess were completely handed over to private firms. To combat this, some residentss think the local authority should not divest itself completely from service
provisionn and should also stay involved in the fixing and regulating of user fees.
7.2.107.2.10 Other issues
Thee local authority has often regarded solid waste collection problems as local
issuess which in one way or the other require more involvement by residents.
Thoughh residents say the AMA is to blame for the deterioration of waste collectionn in their locality, the majority are of the opinion that they are to blame themselvess for littering their area (Figure 7.1). About 90% of residents in Achimota,
Nimaa and Kaneshie think the communities should take greater responsibility for
wastee collection in their area. However, residents in the other research localities
doo not share this view. Residents in rich areas like Abelenkpe, Dzorwulu, Romann Ridge, Airport Residential Area and Cantonment prefer to pay someone
elsee to manage waste collection in their area. In La, the residents think that the
community-basedd organisation - La Mansaamoo Kpee (LMK) - is well organised
too take greater responsibility in solid waste collection, in contrast to the individuall residents.
Withh regard to the use of waste, about 30% of residents in all the research areas
thinkk that useful waste is thrown away. Most useful waste is, however, reused or
recycledd (Chapter 6). Food leftovers, peelings, etc., are used to feed animals. The
majorityy of the residents in the research localities think that food waste should be
separatedd so that it could be used to feed animals and for compost as organic manuree for agriculture. Whether waste is thrown away or food waste is separated is
nott related to the kind of institutional arrangement {i.e. collective container or
house-to-housee collection), or on the (public or private) mode of collection. It re-
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quiress policy intervention and local government action to further stimulate the reusee and recycling of waste materials.
Figuree 7.1 Consumers' opinion on solid waste collection
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CC = Community should be responsible for solid waste management
DD = Willingness to pay for solid waste management
EE = Wealthy should pay more for solid waste management
FF = Waste collection should be free
GG = Privatisation would lead to price increases
HH = Residents to blame for littering area
II = Waste not a problem in my area
JJ = Useful waste thrown away
KK = Separate food waste for compost & agriculture
Seriess 1 = Agree, Series 2 = Do not agree, Series 3 = Do not know

7.33

Service providers' views on solid waste collection in Accra

Legally,, the Accra Metropolitan Assembly (AMA) is the local government authorityy responsible for the provision of basic solid waste collection services and the
environmentall management in the area. This duty is clearly spelt out in the legislativee instrument (LI 1500) that established the AMA. However, the AMA lacks the
infrastructure,, human and financial resources to deal effectively with the multidimensionall and multi-facet problems of waste management in the metropolitan
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areaa alone. The decentralisation and privatisation policies have opened up waste
managementt to the lower levels of government and other service providers besides
thee public sector. It is appropriate to look at some of the actors and shapers of solid
wastee collection in Accra. Two main types of solid waste service providers have
emergedd in Accra. These are public (AMA) and private service providers, the latter
comprisingg Gee Waste, Daben Cleaning Service, J.S. Owusu, Ako Waste, ABC,
Libertyy Waste, Meskworld, Almanuel, Yafuru, Yama and Zontec) (Table 7. 15).
7.3.7.3. J

General characteristics

Differentt types of firms with different capabilities in terms of manpower and
equipmentt have emerged in the solid waste business (Table 7.15), particularly
sincee the privatisation of some aspects of the service in 1997. The strength and
qualityy of staff, the type of office accommodation and equipment a company has
andd the type of technology it uses (simple or sophisticated), etc. are often an indicationn of its waste collection capacity and capabilities. The office facilities the firms
usee range from poor to excellent depending upon the service provider. Service providerss such as J. Stanley Owusu, ABC and Gee Waste have excellent office accommodationn equipped with all the modern gadgets a business firm should have
suchh as computers and mobile telephones, whilst others like Yafuru and Yama do
nott have such office accommodation. Some firms do not even have offices at all
andd it is very difficult for consumers and monitoring agencies to locate them in
casee of difficulties in service provision. Again the means of transport the firm uses
hass an effect on the type of service it provides and capability. Service providers use
compactionn trucks, open trucks, mini-tractors, donkey-carts81, power tillers, wheelcartss or pushcarts for house-to-house collection. However, the type of transport
dependss on the contractor and the area in question. In the case of collective containerr collection system, the waste container is such that only a skip-loader could
bee used to lift and transport it. None of the twelve companies operate transfer stations.822 Waste pickers in Adabraka and elsewhere in the metropolis double as extraservicee providers, particularly for houses in areas where the collective container
collectionn system is operating. They pick waste from houses and send it to the centrall communal containers for a fee. Their waste services are in high demand becausee of the failure of the official service providers to provide the service as expected.. The service providers employ between 18 and 35 people. Service providers

Yafuruu Enterprise Limited, which operated the donkey cart, has stopped using this method since
midd 1999, following the death of all the donkeys as a result of improper care and diseases.
Transferr station in this study refers to the intermediate point where the refuse collectors dump the
wastee and sort reusable or recyclable materials before sending the remaining waste to its final
dumpingg sites.
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payy drivers between 0200,000 and 0280,000, whilst refuse collectors get between
0120,0000 and 0180,000 per month.
Tablee 7.15 Matrix of service providers as at December 2000
Set-up pQual-Wages s
Categorisationn Number Trans- House- Collec-Num-of f
ity y
off service
of
fer
totive ber r
providerss
equip- station house con- of f Driverss Refuse enter-- of f
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-77
GeeWaste e + +
++
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++
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++ 33
--Yafiiru u
sored d
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++
-++
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ABC C
++
++ 44
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--Yama a
-Akoo Waste + +
() ) Own n N N
0 0 () ) () )
() )
() )
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)
0
0
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)
() )
() )
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++
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() ) () ) () )
() )
() )
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() ) Own n VP P
() ) 0 0 () )
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Notes:: + means applies; - means does not apply; ( ) means data not available; VH= very high; H
high;; N= Normal; P= Poor; VP= Very poor.

7.3.27.3.2 Problems in waste collection
Thee service providers operating under the collective container collection system
mentionedd that they encounter seven main problems. These are an inadequate
numberr of containers, the tardy payment by AMA, the insufficient contract fees set
byy AMA, labour problems, a lack of site cleansing by AMA, a lack of AMA supportt and the frequent interruption of services due to the breakdown of vehicles. The
problemm of inadequate containers for the collective container collection system has
alreadyy been discussed in the previous chapter. Suffice to say that it is one of the
majorr causes for spillage and untidiness at the collection points. It is also a contributingg factor to the dumping of waste at open spaces and other unauthorised sites.
Wheree containers are inadequate, residents have no other alternative than to dump
moree waste than necessary into the available containers, thereby creating overflows
andd spillage and overloading of the trucks during transportation. The public often
accusess service providers of littering the streets with items falling from their mov-
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ingg trucks carrying the waste containers. However, the primary cause according to
thee providers is the limited number of containers for densely populated areas.
Byy July 1999, the AMA owed local private contractors over 0800 million in unpaid
servicess in the collective container collection system over a period of eight months.
Servicee providers experience frequent interruptions to service due to problems associatedd with vehicles and equipment and they lack the money they need to pay
theirr workers or buy fuel to run their vehicles. Service providers think there are
areas,, which are currently serviced under the central communal container system,
whichh could be serviced better through house-to-house refuse collection. A most
glaringg example is Adabraka, which is a middle-income neighbourhood with one of
thee best road networks in the whole city. The easy accessibility of the houses
makess it eligible for house-to-house collection.
7.3.33 The profitability of services
Thee twelve companies use various sources of funding for their waste collection
business.. Whilst some of the firms exclusively use their own means, others use
outsidee sources or both. The outside sources may include loans from relatives or
friends,, the banks, or a sponsoring agency, or equipment which the firms already
havee in their possession. Yafuru, for example, acquired a loan from a sponsoring
agencyy to set up its business, whilst J. Staley Owusu used some of its vehicles for
roadd and building construction for its waste collection business. Others, such as the
WMD,, received technical assistance for training and equipment, e.g. from the
Germanyy Technical Cooperation (GTZ). The WMD acquired almost all its vehicles
andd equipment using either a Ghana government grant or from international donor
agencies.. Unlike public institutions, the local private firms are not given equipment
byy international donor organisations.
Alll the local service providers in the collective container collection system indirectlyy indicated that the service is profitable across the board, if only the AMA
wouldd pay them regularly for their services. Under house-to-house collection, the
locall service providers prefer the franchised system. The local contractors are able
too survive and make profit by using very old equipment and paying their workers
incrediblyy low wages. There is also the problem of low subscription for the service
inn some middle-income areas such as Abekah-Lapaz and Adabraka, which can affordd house-to-house collection. Some residents enjoying house-to-house collection
doo not pay their user fees regularly, whilst others default or free ride. This affects
thee cost-effectiveness of the service. This, in fact, points to lack of local governmentt support for sanctioning free riders and irregular payers.
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7.3.47.3.4 Opinions
Manyy of the service providers think that refuse collection is good business but an
unhealthyy job. They think the AMA is not supportive of local private contractors.
Theyy are neither happy about the granting of monopoly to CCW since July 1999.
Refusee contractors recognise the fact that consumers may be willing to pay more
forr refuse collection if quality of service improves and would like to take advantagee of this opportunity to improve their services. However, the problem is what
comess first; the chicken and egg riddle. Whilst service providers think that consumerss should pay more for waste collection to enable the former providing a betterr service, the latter thinks service providers should first improve their service deliveryy to justify any call for increased user fees. Service providers acknowledge the
factt that poor people cannot afford commercial tariffs. As a result, there should be
governmentt subsidy and cross-subsidisation. The community should take greater
responsibility,, not only in the cost-sharing arrangement for refuse collection, but
alsoo by ensuring that they do not litter the area.
7.44

Policy makers' views on solid waste collection83

Inn this section, we will discuss the functioning of the institutional arrangements in
solidd waste collection from a policy maker's perspective. It is worth noting that
almostt all (if not all) of the policies for the institutional arrangements84 for solid
wastee collection under review were put together by the policy makers (i.e. the local
governmentt authority AMA). It is therefore unrealistic to expect that they will be
criticall about their own policies. However, there were a few. References will be
madee to other important waste collection arrangements that result from activities
suchh as those of the waste pickers in Adabraka, and illegal charges of fees by some
unscrupulouss agents for collective container collection, which is supposed to be
freefree of charge to consumers. Despite differences in stakeholders' perspectives with
regardd to policy, they are usually able to agree on whether or not a policy yields a
'net'' benefit to society.
7.4.11
Decentralisation
Policyy makers think the aim of the decentralisation policy was to facilitate effective
andd efficient management. It was also in response to the concern that waste collectionn is a local issue that could be handled better at local level. According to the
Policyy makers in this section refer to the Accra Metropolitan Assembly or AMA. It is also referredd to as the local authority.
Forr the purpose of this analysis, institutional arrangements in solid waste collection refer only to
thosee arrangements institutionalised by law, byelaw or accorded recognition and approval by the
locall authority.
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AMA,, the decentralisation policy in waste management was to strengthen the submetropolitann assemblies, the unit areas and the communities to take greater responsibilitiess in the planning and management of waste in their area. Unfortunately, the
policyy did not achieve the desired impact due mainly to the fact that decentralisationn of responsibilities was not accompanied by adequate fiscal transfers. Policy
makerss think very strongly that the methods used by critics and researchers for analysingg the case for government intervention often ignore the political determination
off policies. While many people accept the thrust of this critique, when and how
politicall determination exactly interferes with such analysis is not fully understood.
Onee form of intervention is likely to have an impact on others through the political
process.. These spill-over effects may even provide a justification for interventions
thatt the welfare economic approach may reject.
7.4.27.4.2 Privatisation
Inn 1997, the AMA gradually introduced the privatisation policy into waste managementt to supplement the efforts of the local authority. Though privatisation relievedd the local authority of the burden of providing vehicles, equipment, manpowerr and management for waste management, it did not solve the main problem
off funding to sustain the service, particularly the collective container collection
system.. In the absence of effective full cost recovery for the collective container
collectionn system, the AMA only transferred management responsibility for the
collectionn of solid waste to disposal sites. The AMA pays private contractors it engagess in the collective container collection system. It also provides the sites and
containerss for the collective container collection system. The only relief the AMA
gets,, is in the case of the house-to-house collection areas.
7.4.33 Institutional arrangements
Thee AMA is satisfied with the institutional arrangement for house-to-house collection.. It is, however, worried about the financial burden of the collective container
collectionn system, which constitutes more than 70% of the waste collection in the
metropolis.. Since stopping the PA YD system, the AMA has tried in vain to devise
betterr cost-sharing arrangements to mitigate its acute financial problems. In terms
off performances, the AMA thinks the indigenous private companies are doing their
bestt though albeit with occasional interruptions to services. According to the
AMA,, its withdrawal from solid waste collection is in line with the government
privatisationn policy. The AMA thinks the granting of a monopoly to the CCW was
intendedd to afford the latter economies of scale. Besides, it felt the performance of
mostt of the private contractors was below par. Since the AMA was divesting itself
fromm waste management, it became necessary to find an organisation to fill the
vacuum.. Officially, the AMA felt that the CCW, which has the expertise and logis208 8
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ticss at its disposal, was better placed to take up that responsibility than the poorly
resourcedd local contractors. In practice, the feelings of officials of the AMA are
muchh more mixed.
7.4.4.. The policy makers' perceptions of house-to-house and collective
containercontainer collection arrangements
Thee local authority is of the opinion that consumers in the house-to-house collectionn areas are doing well to sustain the house-to-house system. The problem is with
thee irregular frequency of collection, as well as the use of inappropriate waste storagee containers and its effect on service and the environment. Spillage and stench
nearr to where the waste is stored are common problems. Another area of worry
concernss the frequent interruptions to service delivery due to problems associated
withh the breakdown of vehicles, lack of fuel, etc. The AMA thinks the continued
operationn of the free collective container collection system is a major financial burdenn to it. Since the PA YD policy was stopped in 1990, the AMA has had to shoulderr the financial burden for providing free waste management (including the provisionn of a collection site, containers, collection, transportation and final disposal at
dumpingg sites) alone. According to the AMA, the delay in the payment of private
wastee collection contractors is not deliberate but due to insufficient funds at the
timee they have to be paid.
Policyy makers assess the success or failure of their policies in solid waste collectionn through consumers' and service providers' appreciation of the institutional
arrangements.. However, it might not be able to meet everybody's needs all the
timee because of different interests and perceptions. Besides, as one level of satisfactionn is fulfilled, another higher and more pressing one emerges, which might be
beyondd the capacity and capability of the local authority. It relies on other stakeholderss (service providers and consumers) to join forces with policy makers in
partnershipp to chose their priorities in solid waste collection based on what is feasiblee under given resource constraints, socio-economic considerations and environmentall impacts.
Accordingg to the AMA, most of their policies exist as strategic statements, regulationss or laws, underpinned by conceptual norms, formulated to address predefined
problems.. A lot of good policy exits which are not implemented properly, if at all,
reflectt a gap between policy making (the setting of objectives) and policy implementationn (the strategies to achieve these goals). The result may turn out to be that
thee intended beneficiaries of the policy are, in actual fact, losers as a result of the
policy.. It is therefore important to assess the performance of a policy in terms of its
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objectivess and outcomes. Bridging the gap between intention and outcome will go
aa long way in solving most of the problems facing residents in service provision.
7.55

Conclusions

Deficienciess in solid waste collection services in Accra, like in many other cities of
sub-Saharann Africa, are not only a reflection of absolute resource constraints and
constraintss related to the institutional arrangements of urban services delivery, but
alsoo of the attitudes of residents and officials to solid waste collection. Residents
havee a paradoxical attitude towards waste. Few people seem to care about waste
unlesss it ends up near their front doors. Indiscriminate dumping takes place at the
samee time as protests against the placing of communal containers nearby the
houses.. Officials do not set a good example. They do little to enforce regulations
andd a lack of resources, capacity and political will do little to improve the situation.
Inn general, people serviced through the house-to-house collection system are more
satisfiedd with the service than those serviced through communal container collection.. The most common solid waste collection problems perceived by the residents
aree related to dissatisfaction with the low frequency of collection, the costs and the
cleanlinesss of the service. Desired improvements therefore primarily refer to increasedd frequency and the reliability of the service. Consumers of the communal
containerr collection service would like to have more collection sites, containers and
labourr available. Much is expected from privatisation, though some fear increased
pricess due to greater private sector participation in solid waste collection.
Thee major problem facing the private service providers is the lack of support from
thee AMA, reflected in tardy payments, low contract fees and deficient site cleaning.. Policy makers, in turn, are generally satisfied with the arrangements that
emergedd after decentralisation and privatisation, particularly in house-to-house collection.. What worries them, however, is the financial burden of the communal containerr collection service.
Thee most surprising finding of the survey is that the majority of consumers are
willingg to pay more for solid waste collection, if the services are better organised.
Thiss is precisely the dilemma service providers and city authorities now face. What
comess first: more funds to provide better services or provide better services to get
moree money from user fees? In any event, there is hope: the survey shows that
theree is a growing realisation among even the poor that the status quo (i.e. free
solidd waste collection services for collective container collection) cannot continue.
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Performance Assessment of
Institutionall Arrangements in Solid
Wastee Collection in Accra85

Thee system of solid waste collection in Accra has undergone a fundamental change
fromfrom public to private provision since 1997, despite inconsistencies in government
policies.. The transition was motivated by the apparent incapacity of the city's
Wastee Management Department (WMD) to deal with the mounting problems of
wastee collection, as well as by the prevailing belief that the market would help to
overcomee these. The indigenous private sector was called upon to improve service
performance.. Until mid 1999, public and private modes of solid waste collection
co-existedd enabling a systematic comparison between them. This chapter assesses
thee performance of various institutional arrangements in household solid waste collectionn in Accra from the perspective of not only economic efficiency or service
effectiveness,, but also from a wider sustainable development perspective. The
functioningg of the various modes of solid waste collection is assessed using an
adaptedd version of a framework developed by Baud et al. (2000) including both
socio-economicc and environmental aspects.
8.11

Motivating the choice for sustainable development assessment

Inn the literature, various attempts have been made to assess the performance of
publicc versus private modes of solid waste collection. In assessing the impact of
neww modes of service delivery, the emphasis is usually on service efficiency and
effectiveness.. The former is largely economic {i.e. financial viability), generating
higherr output from a given input of resources and leading to cost saving, while the
latterr is concerned with quality and accessibility (in the case of solid waste collectionn indicated by such aspects as reliability, frequency, type of collection and spatiall coverage) stemming from the desire to improve the overall public health situation.. Batley (1996: 743) further distinguishes between productive efficiency, which
referss to the operational performance of the service provider (measured by such
thingss as labour productivity and costs per tonne) and allocative efficiency, the extentt to which charges cover the cost of the service. Studies on privatised collection

Mostt of the ideas in this chapter have also appeared in a journal article as Obirih-Opareh N. and
Postt J. (2001), Quality assessment of public and private modes of solid waste collection in Accra,
Ghana.. Habitat International 26(2002): 95-112. Elsevier Science, Pergamon.
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oftenn arrive at the conclusion that privatised services are delivered more efficiently
thann those delivered by municipal departments, but tend to ignore the additional
costss incurred by the authorities for contract management and performance monitoringg (transaction costs). Very often privatisation is also associated with gains in
effectiveness.. Although such progress should certainly be attributed partially to the
privatee sector as such, much depends on the ability of local authorities to create a
competitivee environment with sufficient incentives to extend services to poorer
neighbourhoodss (Batley, 1996). It is remarkable to notice that little attention has
beenn paid to the impacts of privatisation on the labour conditions of people workingg in the sector and that ecological considerations have been virtually absent in the
evaluations. .
Baudd and Post (2001), however, have attempted to design an assessment system
thatt reflects a wider concern for (urban) sustainable development. They include
socio-economicc aspirations, considerations of environmental health, and the concernn of ecological sustainability. In view of the specificity of each public service
theyy argue that indicators should be selected to suit the peculiarities of the sector
concerned.. Solid waste management, for example, is a typical "brown agenda" issuee and its impacts are largely, albeit not exclusively, local. This is reflected in a
focuss on local impacts.
Tablee 8.1

Assessment scheme for institutional arrangements in solid waste
collection n

Dimensionn
Socio-economicc viability

Environmentall impact

Systemm concerns

Aspect
1 Financial viability of the institutional arrangement
22 The quality of collection services under the institutional arrangement in
termss offrequencyand costs
33 Employment and labourr conditions within the institutional arrangement
44 Legal and social legitimacy of the institutional arrangement.
5 Prevention of illegal dumping and unhealthy practices within the institutionall arrangement
66 Controlled final disposal of collected waste within the institutional arrangement t
77 Contribution of the institutional arrangement to waste minimisation, recyclingg and reuse
8 Relative importance of and changes in the importance of the various institutionall arrangements
99 Financial viability of the entire solid waste collection system
100 Effectiveness of performance monitoring of the institutional arrangements

Veryy often, writers use mainly quantitative indicators to assess performance, probablyy because they suggest some sort of objectivity. However, not all aspects of the
systemm are easily quantifiable (for instance the impact on human health). Further212 2
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more,, the appreciation of a system or an arrangement is also partly a subjective matter.. This study on institutional arrangements in solid waste collection in Accra deals
withh stakeholders' perceptions. In Chapter 7, for example, we tried to find out how
consumerss perceive the quality of the solid waste collection service in their area,
whatt kind of problems they experience and what they mink should be done to improvee the situation. Such information is helpful in identifying the strength and weaknesss of prevailing institutional arrangements. In this way, this study uses both quantitativee and qualitative data in an attempt to provide a holistic picture on the performancee of various institutional arrangements in solid waste collection in Accra. The aim
iss to see to what extent they contribute to sustainable development. However, it
wouldd be wrong to suggest that this qualifies as a comprehensive and exhausting sustainablee development assessment, especially while we did not investigate the impact
off collection practices on the quality of the natural environment.86 On the basis of
thesee studies we have selected a 10-point assessment scheme (Table 8.1) on the basis
off which we assess the performance of solid waste collection in Accra in this chapter.
8.22

The financial viability of the institutional arrangement

Ann institutional arrangement may be called financially viable if it can sustain itself.
Financiall viability in this study is assessed at three levels: (i) mode of disposal {i.e.
house-to-housee versus collective container collection); (ii) the type of provider
(publicc versus private); and (iii) the entire solid waste management system or parts
off it (see financial viability of the solid waste collection system in Section 8.10,).
Unfortunately,, it is impossible to carry out the required cost-benefit analysis that
wouldd allow the drawing of firm conclusions in this respect. The providers are unwillingg to disclose the data and the WMD does not really work like a genuine businesss unit. Whilst the operational costs of WMD are covered by the assembly's generall revenues, central government grants or donor funding usually cover the investments.. Nevertheless, a few observations can be made. First of all, as the collectivee container collection system does not at the moment attract user fees, all the
costss must be borne by the AMA. Therefore, all institutional arrangements using
thiss system are, strictly speaking, not viable and only survive because of the public
goodd nature of solid waste collection. Secondly, the AMA pays the collective conObviouslyy some aspects that would be essential in assessing the contribution of solid waste managementt practices to sustainable development are not included because the institutional arrangementss in collection do not have any bearing on them (c.f. cleaner production methods to reduce
wastee volumes or the method of final disposal). Also environmental impact can be assessed from
differentt points of views. The soil scientist may test soil samples to assess their damage, level of
contamination,, etc., whilst the health statistician may use statistical data from the hospitals (Ministryy of Health) to show whetherr there is a relationship between causes of, for example, high incidencee of malaria and waste management practices. The social scientist on the other hand may assesss the environmental impact in terms of labour productivity, quality of life or perceptions.
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tainerr collection contractors on the basis of recorded trips of waste to the disposal
sitess using a form that has to be signed by the sub-metropolitan cleansing officer
andd the WMD officer at the dumping site. In addition, the assemblyman in the area
alsoo has to check and certify that the contractor has performed his service to satisfaction.. In the collective container collection system this certification is of vital importancee since authentication is required by the WMD to pay the contractors. However,
iff the private provider works up to standard, the collective container collection systemm is sufficiently rewarding to them to keep them in business. All the interviewed
providerss were keen to continue their collective container collection services.
Goingg to the dumping site is essential for the private collective container collection
operatorss because their payment depends on it. For the house-to-house contractors,
recordingg the number of trips to the dumping site could serve to deter them from
sendingg waste there in order to escape payment of dumping fees. Some private contractorss dump waste at illegal sites at odd times. Residents at Teshie-Nungua Estatess and particularly those in Grader Estates, for example, have on numerous occasionss complained about the dumping of waste by Daben Cleansing near unauthorisedd places, including residential accommodation. The residents in these areas have
onn several occasions held street demonstrations to register their protest on the behaviourr of Daben Cleansing Limited, which collects waste in the area. Such waste
dumpingg practices pose serious environmental health hazards to residents.
Thee most important financial problem encountered in the privatised collective containerr collection service was tardy payment by the AMA-WMD of their invoices,
whichh leaded to the occasional interruption of the services. Thirdly, the financial viabilityy of the arrangements based on house-to-house collection is considerably better
thann that of the collective container collection system. In 1999, the services generated
revenuess of between 08,000 and 010,000 per month per bin (depending on the size of
thee approved bins, but regardless of the technology used). Although the fees are said
too cover only the costs of haulage and dumping (excluding costs for acquisition, developingg and maintaining the dump sites and the transaction costs related to contract
managementt and performance monitoring), they do provide the WMD with working
capital.. Private operators involved in house-to-house collection used to work (until
midd 1999 when CCW took over) on a franchised basis and collected the user fees
themselves.. They were very successful in both high and middle-income areas, managingg to recover more than 95% of the fees (the only problem being some delay in
payment).. This corresponds with the results of an earlier study by Schweizer and
Annohh (1996: 48) who found that default rates were only about 10% for privatised
house-to-housee services. The same cannot be said about the performance of publicly
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providedd house-to-house waste collection. Here defaulting is as high as 30-40%
(Schweizerr and Annoh (1996: 48) report 30%).
Whilstt the private sector employs all means possible to collect their fees, since
paymentt of their wages and salaries depends on it, public sector agencies do not.
Partt of the explanation for this free rider problem is that government officials livingg in government houses do not pay the fees themselves, but through their departments,, and these agencies are notorious defaulters. In other words, allocative
efficiencyy is substantially better if local contractors provide the house-to-house
service.. However, the franchising system was abolished with the arrival of CCW
andd contractors ceased to collect fees. Unfortunately, it proved impossible to obtain
reliablee data on the productive efficiency of public and private solid waste collection.. However, it is possible to provide a number of arguments that attest to the
efficiencyy gains of privatisation. First of all, all the private contractors involved in
solidd waste collection demonstrated a strong preference for staying in business
(ratherr than to move to another line of work), underscoring the viability of their
activities.. The private contractors have lower overall wage bills than the governmentt (see below). In other words, the private contractors are more productive and
efficient.. Their positive disposition, however, should be put in a proper perspective
ass it partly depends on the use of very old equipment (saving on costs of depreciation)) and on economising on labour costs (see below). Ensuring profitability of
house-to-housee solid waste collection seems to be most difficult in the less affluent
andd more densely populated areas where the costs of service provision are relativelyy high (both garbage collection and fee collection are more time consuming).
Itt seemed that the more established enterprises were reluctant to provide house-tohousee services in middle-income areas at the official AMA rate, leaving this less
attractivee niche to companies that are willing and able to operate at a bare minimum.. Finally, private waste collection firms are under great pressure to perform. In
thee collective container collection system, contractors are paid for each recorded
tripp of waste to the designated dumpsites and in the house-to-house system the
willingnesss of residents to pay their dues depends on whether they receive valuefor-money.. Such direct financial incentives are absent in WMD operations.
Thee level of productive efficiency has fallen drastically since mid July 1999, when
CCWW took over solid waste management in Accra. The Canadian company is paid
thee cedi-equivalent of US$ 30.28 (at a fixed cedi-dollar exchange rate of 07,000
thiss is 0211,960) for each tonne it brings to the disposal site either by its own vehicless or those of local contractors. Although this is an all-in rate, it contrasts sharply
withh the 010,000 per tonne paid until recently (1999) to the indigenous contractors
forr lifting and hauling waste containers in the collective container collection sys-
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tem.877 CCW called upon the private local contractors to work as its sub-contractors.
Severall companies operating house-to-house services complained that the fee they
receivedd was less than what they generated themselves under the franchise arrangement.. Gee Waste, for example, was forced to lay off some of its workers for
thatt reason. There was a general fear among the local collection companies that
theyy would gradually be phased out. All the indigenous solid waste collection firms
weree distinct in their disapproval of the system that degrades them to the status of
sub-contractorss at the mercy of CCW. In July 2001, the CCW contract agreement
wass abrogated paving the way for private local contractors to provide the service at
US$10.000 per tonne of waste collected and sent to disposal site.
8.33

The quality of the collection service

Thee quality of the collection service was tested by looking at the actual frequency
off collection and the cleanliness of the service. The officially stipulated frequency
iss once a day for the collective container collection service and once a week for
house-to-housee collection (which is generally considered to be too low under wet
tropicall climate conditions (Cointreau-Levine, 1994). Dissatisfaction about the frequencyy of services was the most important problem identified by the residents
(62%% mentioned it as their major objection). In the collective container collection
systemm the major reason for this is irregularity of services leading to waste piling
upp at the container sites. There is a significant difference between collective containerr collection performances under public and private provision. Local contractorss generally provide better services, probably because they are being paid accordingg to the number of containers they actually transport to disposal sites. This incentivee is lacking in WMD operations. Furthermore, the WMD, having overall responsibilityy for solid waste collection, had to allocate its limited vehicle fleet on the basiss of 'shared suffering' and, therefore, could not guarantee regular hauling. When
CCWW took over from WMD, however, the situation improved considerably in areas
suchh as Nima, with a high population density and a limited number of containers
andd container sites, receiving regular waste collections twice a day. In the case of
house-to-housee services, the appreciation of frequency is highest in the Cantonmentss and Airport Residential Area. These areas receive a twice a week service,
whichh is probably related to the fact that they are the wealthiest areas in Accra and
housee prominent government officials, top foreign dignitaries and high-level businessmen.. Residents are able to ensure prompt and regular servicing, by practices
suchh as tipping waste collection workers.

Followingg persistent criticism by the public and pressures from private contractors, the AMA
reducedd the amount from US$ 30.28 to US$ 20.14 per tonne, while CCW agreed to pay the privatee contractors US$ 5.20 per tonne.
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Appreciationn of the cleanliness of services (the degree of littering) is considerably
lowerr in the collective container collection system compared to the house-to-house
system.. In theory, the latter ensures the effective removal of waste from premises,
whereass the collective container collection service - especially in case services are
unreliablee and/or container sites far removed from houses - incites people to dump
indiscriminately.. Contrary to expectations, the satisfaction with cleanliness was
slightlyy (yet significantly) higher in the case of publicly rather than in privately run
services.. This seems to bee related to the type of equipment being used. The WMD is
comparativelyy better equipped than its local private counterparts because they receive
financiall and logistical support from the government and foreign donors, whereas the
latterr often utilise old, dilapidated vehicles (usually open trucks) and equipment.
8.44

Employment and labour conditions

Thee retrenchment of public sector workers in the 1986-1992 period seriously affectedd the WMD service performance. Considering the virtual ban on labour recruitmentt in the public sector, privatisation was the only available avenue to increasee the labour input in solid waste collection. Privatisation has indeed created
additionall employment opportunities in the sector (a couple of hundred extra jobs
throughoutt the city), especially while most privately run schemes have adopted
labour-intensivee technologies. The workers have been recruited from among formerr government employees and the city's unemployed. Apparently, a large number
off migrant workers come from the Northern part of the country.
Workingg conditions for all those working in solid waste collection are rather unattractive.. They have to work under unhygienic conditions and for low wages. Althoughh protective clothing {e.g. gloves and boots) is supposed to be provided it is,
inn actual fact, seldom worn by workers. When comparing employers, it appeared
thatt remuneration levels for various categories of workers are pretty much the same
betweenn the indigenous private sector, WMD (until 1999) and CCW (since 1999)
andd correspond to the wage levels set by the government. However, fringe benefits
forr government workers and those with CCW (that absorbed most of the WMD
executivee personnel), including allowances for housing, transportation, risk and
hazardss and full medical care for the worker and his/her family, are substantially
betterr than in the local private sector producing a net difference of 20-30%. In
addition,, employees in the private sector are usually not reimbursed for hospital
andd medical expenses, do not have clear employment contracts, and are frequently
troubledd by the irregularity of payments. Because these workers are not organised,
theirr bargaining power is very weak. This helps to explain why labour turnover in
thee indigenous private sector is very high.
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8.55

Legal and social legitimacy

Issuess of public interest and acceptability are at stake in solid waste collection. As
Rondinellii and Iacono (1996) and Burgess et al (1997) pointed out, private sector
involvementt in service provision raises issues of public interest and acceptability.
Therefore,, the question of whether an institutional arrangement is legitimate in the
eyess of the law as well as the general public is justified. Law supports all four basic
arrangements.. Even though the inclusion of waste pickers in solid waste collection
inn Adabraka is not officially recognised, the authorities condone it. However, social
legitimacyy - public acceptance - of the arrangements differs. There is a general
dislikee of the current collective container collection system largely because of the
loww incidence of container sites and irregular collection. At the same time, the residentss in low and low to middle-income areas acknowledge almost unanimously
(94%)) that they cannot afford current rates of servicing in the house-to-house system.. In order words, upgrading to house-to-house collection would meet with considerablee public resistance in these areas. For an improved collective container collectionn system, however, most residents seem to be willing to pay 0100 per day (in
19999 prices) without jeopardising their acceptance and participation.
Ann overwhelming majority of consumers in all localities prefer private service providerss to the WMD. The dissatisfaction about past governance performance translatess into a strong pro-privatisation attitude. This is somewhat remarkable consideringg the fact that most respondents simultaneously believe that privatisation will
leadd to price increases. Apparently there is a strong public desire to have better servicess and the private sector's potential to deliver these is taken for granted. Nevertheless,, residents feel the AMA should remain in charge of setting and regulating
userr fees in order to avoid overpricing by profit-seeking entrepreneurs.
Publicc outcry88 at the City and Country Waste's contract provides an excellent illustrationn of legal and social legitimacy of institutional arrangements. Though it is
legal,, it lacked social legitimacy. There seems to be neither justice nor the requisite
transparencyy in award and implementation of contracts in solid waste collection.
Insofarr as these arrangements are deficient in this respect, they might lack the requisitee moral authority and support from the population.

Opinionn was sharply divided on the CCW contract. Some law-makers (parliamentarians) took the
governmentt and the local authority to court for breach of Ghana's 1992 Constitution because the
governmentt did not seek approval of parliament of the Canadian loan and its subsequent use to
procuree equipment for CCW.
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8.66

Prevention of illegal dumping and unhygienic practice

Illegall and unhygienic waste practices constitute a threat to public health and the environment.. These substandard waste management practices are the result of a number
off factors. As we discussed earlier on, the collective container collection system is
mostt likely to generate environmentally unsound practices within the areas concerned.. The inadequacy of collection points and containers, irregularity of collection
andd the distance people have to travel to dispose of their waste, encourage illegal
dumping.. This is a source of environmental degradation and a public health hazard,
especiallyy for children, since dumpsites frequently serve as playgrounds. Disposal
sitess are known to be health hazards themselves due to crude dumping practices
withoutt prior treatment of the waste. Children, who may not be bothered very much
byy environmental concerns, often carry waste to disposal sites. Uncertainty about
responsibilitiess for cleaning collection points is another problem the system faces.
Bothh the WMD truck drivers and those working for private contractors just lift the
containers,, without cleaning litter and spillage. Absence of site supervision is also a
keyy reason why solid and liquid waste often gets mixed up in and around containers,
threateningg the health of both visitors and collection workers. Occasionally, assemblymenn (e.g. in Kaneshie and Akweteman/Achimota) took the initiative of hiring
attendantss for site supervision and cleansing work and require residents to pay a fee
off 0100 per dump to pay for this communal service. In 2000, CCW put its own attendantss at every collective container collection point to maintain and clean the area
withoutt collecting any dumping fee from users. The idea is that residents will be
chargedd for the collective container collection service and, eventually, that AMA will
collectt rates from the households. So far, however, this cost recovery instrument for
thee collective container collection system has not been put into practice.
Loww frequency and irregularity of solid waste collection also have a detrimental
impactt on public health and the quality of the environment. In areas using the collectivee container collection system primary storage is usually through polythene
bags,, carton boxes, buckets etc. This type of provisional storage results in more
litteringg and less hygiene than when approved plastic bins are used. However, poor
peoplee are not ready to spend money on storage containers. In the house-to-house
systemm people usually do have appropriate containers. However, if thefrequencyof
collectionn is only once a week, waste will decomposed leading to stench. An accumulationn of decaying waste also provides a breeding ground for insects and verminn that may spread diseases. As collection workers scarcely use protective clothingg and gloves, their bodies are highly exposed to health risks. Poor public health
inspectionn and a lack of sanctioning against sanitary offenders are additional reasonss for these negative environmental impacts.
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8.77

Environmentally sound transportation and disposal

Thoughh Ghana has placed a ban on the importation of vehicles over seven years,
theree is no restriction on using old vehicles inside the country. Most local contractorss engaged in solid waste collection can only survive the low tariffs set by the
AMAA by using over-aged, second- hand vehicles which usually are a serious
sourcee of air pollution. Furthermore, contractors predominantly use open trucks.
Thoughh they are expected to cover the waste with nets in order to prevent littering
duringg transportation, this requirement is largely ignored.
Alll collection vehicles are required to dispose of their loads at official disposal sites.
Thee publicly run services (WMD) dump only at official disposal sites. In fact there is
noo reason for WMD workers to evade this requirement. As mentioned before, contractorss involved in collective container collection handling have a good reason to abide by
thee rules since their payment depends on the number of full containers they register at
thee dump. However, some contractors and/or drivers active in house-to-house collectionn avoid going to the dump and paying dumping fees to the AMA. As said before,
residentss at Teshie-Nungua Estates and particularly those in Grader Estate, for example,, have on numerous occasions complained about a private contractor unloading its
vehicless at unauthorised places. In such instances private gain ends up as public loss.
However,, it also points to the weakness of public monitoring and sanctioning by the
WMD,, which should have prevented such practices from occurring in the first place.
8.88

Waste minimisation, recycling and reuse

Thee system of household solid waste collection in Accra as such does not encourage
peoplee to engage in source separation, which is at the core of attempts to reduce waste
flowss going to the dump. All the arrangements are based on the collection of mixed
wastes.. In the poorer communities of Accra it is common practice to use organic waste
(foodd leftovers) to feed domestic livestock and some people even sell organic waste to
livestockk owners. However, in Accra, contrary to many other poor cities across the
world,, there is no substantial group of waste pickers who collect and sort household
wastee on behalf of merchants, recycling firms or composting units. Separation at the
sourcee is therefore largely confined to those items that people can either use themselves
orr give to their neighbours (and, in fact, cannot be regarded as waste). Source separation
byy large numbers of households is an essential contribution to the goals of waste minimisationn and increased reuse and recycling. It is also remarkable to note the gradual developmentt of indigenous recycling industries in a number of waste products, particularly,, iron, aluminium, polythene/plastics and paper, though these are on a small scale.
Compostingg is another useful way of reducing waste. However, the existing compostingg plant for Accra, which is located at Teshie-Nungua, either operates far below
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itss capacity when functioning, or produces no compost at all most of the time. It is
thereforee neither able to reduce the volume of waste appreciably nor maximise the
usee of waste as a resource. It is important to note, however, that minimisation and
maximisationn of waste do not depend on the institutional arrangements. They relate
too people's waste practices. Also, the privatisation policy has had no effect yet on the
niinimisationn of waste generation and maximisation of its reuse and recycling.
8.99

The relative importance of various institutional arrangements and
changess therein

Priorr to the privatisation of solid waste collection, the WMD was virtually the sole
servicee provider - except for a number of semi-public institutions having their own
provisionss such as the police, army and University of Ghana (Legon) and some informall private waste collectors. It is said to have collected 60% of the city's waste on
aa regular basis. Since the private sector became involved, the share of the WMD witnessedd a tremendous decline. According to 'unofficial' (not published) data provided
byy the AMA Head Office, the share of WMD in waste collection was only 34% in
19988 and dropped to an average of 18% in 1999. The CCW had taken over completelyy by the end of 1999. Nevertheless, appreciable improvement in solid waste
collectionn has been observed since the private sector stepped in in 1997. First, privatisationn has helped to increase the scope of operation, particularly to include some
areass that were previously not served. Accra is expanding at a fantastic rate. As new
residentiall areas spring up, the demand for waste collection services and pressure on
existingg capacities for waste collection increase accordingly. Generally, waste collectionn services are now provided to all parts of the Accra metropolitan area, even
thoughh some areas still receive irregular and poor services. It is only in newly developingg areas at the periphery of the city that no services are provided at all. In actual
fact,, these areas are outside the jurisdiction of the AMA since they fall under other
districts,, though they are physically joined to the city of Accra.
Secondly,, there have been intra-arrangement changes in terms of mode of disposal.
Somee areas, such as Abekah-Lapaz, which were previously serviced through the collectivee container collection system, are now being serviced through house-to-house
collection.. Before 1997, very few areas (perhaps only the rich areas) were serviced
throughh house-to-house collection. Virtually all the middle-income areas were serviced
throughh collective container collection. Now, some of these areas have switched to
house-to-housee collection.
Thee third phenomenon is intra-arrangement changes in terms of type of provider.
Sincee the introduction of the privatisation policy, many areas which were previouslyy serviced by public arrangements are now privately run. These changes in221 1
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eludee both house-to-house and collective container collection. This means that the
mostt effective means of waste collection in the metropolis is through privately run
services,, though these leave a lot to be desired in terms of cleanliness, labour conditionss and pollution. Therefore, the most obvious approach to contributing to sustainabilityy is by turning to the private operator.
Ann appreciable improvement89 in solid waste collection has been observed since the
privatisationn policy in 1997, both in terms of area coverage and volumes of waste collected.. Some private companies such as Gee Waste brought in their own communal
containerss to beef up those provided by the WMD. Furthermore, a number of residentiall areas that were previously not served or were under-served have been put under
privatee provision (among others, the newly developing first and second class highincomee residential areas90 at Batsona, East Airport Area, estate houses by Regimanuel,
Manet,, Koomson, NTHC, Hydrafoam, etc. that have sprung up along the SpintexTemaa road since the late 1990s), while services in some middle-income areas have
beenn upgraded from collective container collection to house-to-house collection. Accordingg to figures provided by a German Technical Officer at the AMA, the overall
annuall collection performance went up from 639,000 cubic metres in 1998 to 753,000
cubicc metres in 1999 of which about 70% of the total amount of waste was collected by
privatee service providers by the end of 1998.91
Mapp 8.1 shows the geographical distribution of the major modes of collection in 1998.
Att face value, the overall waste collection performance seems to have improved further
sincee CCW entered the scene as one may expect, considering the huge rise in costs and
logisticss put at its disposal and its very lucrative contract. However, since the CCW is
obligedd to operate on roads accessible to the company's vehicles under normal conditionss only, many outlying and poorly accessible areas continue to remain outside the
service. .

Thee improvement is both quantitative (in terms of increase in area coverage in waste collection: more
areass have been brought under coverage and the familiar mountains of uncollected garbage in most areass have disappeared, even though occasionally one could see full containers not emptied for more than
aa day) and qualitative (in terms of cleanliness and frequency of waste collection, increased numbers of
containerss and collection points and sites, and increase in areass receiving house-to-house services).
Thesee areas are serviced through house-to-house collection and are serviced by private waste contractors. .
Inn early 1999 private performance (of the indigenous companies) witnessed a decline, which was due to
tardyy payment by the AMA and low tariffs to service providers. However, monthly waste collection
figuress by the end of 1999 (under CCW responsibility) peaked at twice the volumes collected by the
privatee sector during the last months of the previous year (before the short-lived downfall set in).
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Tablee 8.2a Income and expenditure
Metropolitann Assembly
Totall income (mn cedis) )

of

solid

waste

collection

in

Accra

Totall expenses (mn.. cedis)

Variance e ExpensesExpenses oj
(Inc-AMA A SWC C SWC% SWC% Exp) solidsolid waste
AMA A swc c swc% swc%
(mn.. cedis) collection collection
(expend-- ofAMA's ofAMA's
q/AMA's
q/AMA's
(revenue) )
%%
iture) ) expenses expenses
revenue revenue
5.60 5.60 7,882.23 3 U66.60 0 16.07 16.07 -772.5 5 156.30 156.30
1995 5 8,778.30 0 494.1 1
3.20 3.2013378.66 6 1,524.80 0 11.40 11.40
-1,032.00 0 209.40 209.40
1996 6 14,974.85 5 492.8 8
4.48 4.4816,469.70 0 2,070.00 0 12.57 12.57
-1,320.90 0 176.30 176.30
1997 7 16.707.03 3 749.1 1
3.20 3.2027352.83 3 2,242.70 0 8.20 8.20 -1,293.70 0 136.30 136.30
1998 829,614.98 8 949.0 0

Year r

Source:Source: Based on data from the AMA and Local Government Finances Section of the Controllertroller and Accountant General, Ghana, December 2000

Tablee 8.2b Income and expenditure for solid waste collection services in Accra
Metropolitann Assembly
Year r

Totall income
forr solid waste
collection n
(mn.. cedis)

Totall expenditure
forr solid waste
collection n
(mn.. cedis)

(mn.. cedis)

1995 5
1996 6
1997 7
1998 8

494.1 1
492.8 8
749.1 1
949.0 0

1.266.60 0
1.524.80 0
2,070.00 0
2,242.70 0

-772.50 0
-1,032.00 0
-1,320.90 0
-1,293.70 0

Deficit t
(exp-rev) )

DeficitDeficit (%)
(exp-rev)/exp (exp-rev)/ex
%%
156.30 156.30
209.40 209.40
176.30 176.30
136.30 136.30

Source:Source: Based on data from the Treasury Department of the AMA

8.100

Financial viability of the solid waste collection system

Thee viability of a system is the ability to sustain itself. Viability should also be seen
inn the longer term and that this is one of the problems as entrepreneurs are not always/automaticallyy making provisions for future investments in vehicles and
equipment.. Depreciation very often is not accounted for in the (informal) bookkeepingg of many small enterprises. So the fact that cost and benefits are in balance
inn the shot-term does not guarantee long-term viability. The continuity of an activityy ultimately depends on its financial viability, i.e., the assurance that the revenue
willl continue to balance the costs incurred. Considering the public good nature of
solidd waste management, authorities often have to accept a considerable degree of
subsidization.. However, the financial sustainability of the system depends on the
authorities'' solvability (through own revenues or grants) and the political willing-
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nesss to pay to pay the price of adequate servicing. The viability of the totality92 of
institutionall arrangements in solid waste collection in Accra depends on the sustainabilityy of their financing. The AMA has seen its spending on waste managementt (which is more than collection) increase from 01,267 million in 1995 to
02,2433 million in 1998, while income (largely from publicly provided house-tohousee services) rose from 0494 million to 0949 million in the same period (see Tablee 8.2a and 8.2b). The net deficit went up by 40% and constitutes over 10% of the
revenuee mobilised by the AMA itself in 1998 (e.g. disregarding contributions from
thee District Assembly Common Fund and Ceeded Revenue).

FigureFigure 8.1

Deficit in financing solid waste collection
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Figuree 8.1 illustrates the magnitude of deficit financing by the local authority if it
wass to rely solely on revenue it derives from the house-to-house collection. The
difficultiess arising from this mounting deficit are apparent in the inability of the
AMAA to pay local contractors which it owed 0800 million by July 1999 as unpaid
servicess in the collective container collection system for eight months. Despite the
progresss made in service performance through privatisation, the constrained finanThee total cost of solid waste collection system is not only the amount used by the local authority
inn secondary collection (i.e. after the waste leaves the household and becomes a public problem),
butt also all the overhead costs of the public sector related to solid waste collection, environmental
healthh inspection and education. In addition, there are costs incurred by households for primary
collectionn and storage. Furthermore, in areas with poor and unreliable service provision, householdss rely on other means including using waste pickers, otherwise called "Kaya boila" to collect
theirr waste for a fee to the nearest collection points. It is doubtful if anybody has accurate figures
off the total costs involved with solid waste collection in Accra
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rialrial capacity of the local government did not enable it to push it much further, at
leastt without serious efforts to increase cost recovery.
Tablee 8.3

Revenue mobilisation of Accra Metropolitan Area

Year r

Totall revenue

(A) )
ii mn.
1995 5
19% %
1997 7
1998 8
1999 9
2000 0
Grandd total

5,666 6
10,111 1
9,243 3
12,500 0
13,100 0
14,000** *
64,620 0

Governmentt grants

Ownn revenue =
Totall
revenue Ceededd revenue District Assem- Totall grants
totall grant
blyy Common
Fund* *
(B) )
tt mn.
80 0
66 6
341 1
00
223 3
00
710 0

(C) )
tt mn.
930 0
4.162 2
4,702 2
4,427 7
4357 7
3,339*** *
21,917 7

(D)) = (B+C)
tt mn.

(A-D) )
CC mn.

1,010 0
4,228 8
5.043 3
4,427 7
4,580 0
3,339 9
22,627 7

4.656 6
5,883 3
4,200 0
8.073 3
8,520 0
10,661 1
41,993 3

Note:: ** = As at 30 November 2000;
**** = As at November 2000, but includes only the 4th quarter of 1999 and two quarters of 20000.
Thee remaining releases for two quarters i.e. the 3rd and 4th quarters were not released at the close of
thee year. From 19% to 2000, the AMA received 04 billion a year, on average, from DACF. From
19%% to 2000, Accra received 04 billion a year, on average, from DACF, whilst receipts from
cededd revenue has been unstable duringg the same period
Source:Source: Based on data from the AMA and the Local Government Finances Section of the
ControllerController and Accountant General, Ghana, December 2000.

Withh the arrival of CCW, the costs of solid waste management skyrocketed and moved
evenn further beyond local government affordability. Whereas the AMA collected 013
billionn from its own revenue sources in 1999 (see Table 8.3) the contract agreement
awardss CCW with 022.5 billion per year (1999 prices; the contract stipulates that CCW
receivess the cedis equivalent of the cost of the service, e.g. corrected for inflation93).

Inn December 2000, the CCW claimed it was collecting a minimum of 1,150 tons of waste per day
inn Accra. If the AMA paid it US$ 30.28 per ton at a fixed exchange rate of 07,000 per US$ 1,
thenn the total daily waste bill would be 1,150 tons x US$ 30.28 x 07000 = 0243,754.000. This
workss out at 07,312,620,000 per month and 087,751,440,000 per year. But if we multiply the
dailyy waste bill by 365 days {i.e. 243,754.000 x 365) this gives 088,970,210,000. This is perhaps
whyy the then ruling government did not argue against the charge that it was paying a whooping
022.55 billion to CCW per year. In actual fact, this was just a small fraction - about a quarter of
thee actual figure. This was confirmed in December 2000, when a top official at the finance departmentt of the AMA told this researcher that he did not know how people came up with the figuree 022.5 billion a year for CCW, because the minimum figure is at least about four times higher
{i.e.{i.e. 4 x 022.5 billion). The secrecy of the contract agreement is to blame for the discrepancies.
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Thee idea is that a substantial part of the cost will be recovered through user
charges.. However, as the franchise system was abandoned and local firms (with
somee exceptions) had to continue as sub-contractors they also ceased to collect user
fees.. Therefore, an important source of revenue dried up, at least in the short term.
Partlyy in recognition of the AMA's inability to pay CCW, and also to support the
sanitationn requirements of other cities, the Cabinet decided to provide national
budgetaryy support through its National Environmental Sanitation Policy (Ahwoi,
1999).. Nevertheless, great pressure will be brought to bear on local authorities to
deliverr their share of the burden, possibly at the expense of other public services.
Meanwhilee in 2000, the AMA proposed collecting a revenue of 070 billion from
neww rates for solid waste collection services to finance its solid waste collection
operations.. It took the initiative to increase cost recovery. It divided Accra into four
classess of residential areas based on their level of development. In April 2000, the
followingg rates were approved: 040,000 per month in first class areas, 025,000 in
second-classs areas, 010,800 in third class districts and a daily rate (yet to be fixed
byy AMA) for residents in fourth-class areas (see Table 8.4).
Tablee 8.4

New user fees since April 2000 based upon area classification

Classificationn Residential area group

Approved

1stt class

040,000

2ndd class
3rdd class
4** class

Airport Residential Area, Cantonment, Labone, Dzowulu, Roman
Ridge,, Abelenkpe, etc.
Kaneshie, Adabraka, Kokomlemle, etc.
Nima, Maamobi, etc.
Teshie Old Town, Abbossey Okai, James Town, etc.

£25,000
$ 10,800
Daily rated

Consideringg the weakness of AMA's own revenue collection capabilities, three privatee firms were contracted to collect the user fees. This exercise is expected to generatee enough money to fulfil the CCW contract. However, it remains to be seen
whetherr this all will really work out as planned. For political reasons, the billing for
20000 solid waste collection services was postponed until after the December 2000
presidentiall and parliamentary elections. Residents in rich areas have already expressedd their dislike of differential rates, which they consider to be forced subsidisation.. It is very likely that they will seek to frustrate its implementation. Furthermore,
aa lack of accurate data on the number of houses will seriously hamper the billing
process.. It will certainly take many years before this handicap will be overcome. Finally,, it is far from certain whether the authorities will succeed in getting residents in
poorr communities pay for the collective container collection services despite expectedd gains in performance (c.f. bad experiences with the PA YD system).
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Thee viability of the system is also under threat from an entirely different angle. Althoughh solid waste management is a local government responsibility, the current
systemm in Accra has been imposed on it by the central government in direct violationn with the principles and provisions of 1993 Local Government Act 462. The
increasedd dependence on central funding will probably lead to a tightening of centrall control, thus hollowing-out local autonomy - a cardinal principle of the 1988
decentralisationn policy. By overruling the AMA and its WMD, the willingness on
thee part of the administration to provide loyal support to CCW's activities cannot
bee taken for granted. Furthermore, by giving CCW monopoly rights, a basic principlee of privatisation, i.e. that of free competition, was violated. As the company
tookk over all responsibilities across the city - whereas the National Environmental
Sanitationn Policy specifies that local government authorities should at least provide
20%% of waste collection services in their areas - there was no opportunity left to
monitorr the reliability of the costs of service. This gave the company (CCW) virtuallyy a free hand. Finally, as CCW was under no obligation to hire the services of
indigenouss contractors, the new initiative nearly ended up killing a young and dynamicc local private sector that was capable of providing satisfactory services at
comparativelyy low costs. The private contractors were in a wait and see attitude
withh regard to the future of the CCW contract agreement with AMA.
Despitee the increased financial burden, CCW was not able to increase its coverage
off collective container collection services appreciably to other places as expected.
Thee much more limited number of communal containers than required is partly to
blame.. This explains why, for example, CCW was forced to empty the limited
numberr of containers at a collection point at Nima at least twice a day, though the
stipulatedd requirement is once a day. In spite of the CCW contract agreement,
whichh gave it a monopoly status for solid waste collection for the whole of Accra,
thee AMA called on local private contractors to collect the waste whenever there
weree serious waste problems in an area. The AMA resorted to this measure partly
becausee of the politically sensitive nature of the CCW agreement and also because
Accraa is the national capital. The AMA also contracted private firms - to which it
referss as 'Routine Maintenance Contractors' - to sweep and clean 'ceremonial
streets'' and gutters and to handpick polythene bags. Another serious concern is the
durabilityy of the solid waste collection arrangement when the five-year CCW contractt agreement comes to an end and how to replace the vehicles and equipment.
Byy the end of 2000, about a third of the fleet of vehicles acquired for CCW was
brokenn down and off the road, without CCW making any serious efforts to replace
themm or put them back on the road. What would have happened if this trend were
allowedd to continue? It is therefore not surprising that the agreement was abrogated
too ensure system sustainability.
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Yett another factor, though not directly connected to the institutional arrangements,
butt nonetheless impeding the billing of user fees to raise money for the operation
off solid waste collection and therefore affecting its sustainability, is the lack of accuratee data on, and the numbering of, houses and streets. The AMA has embarked
uponn an exercise to have a databank on all houses and properties in Accra, includingg their property values to facilitate revenue collection. This would help to improvee the revenue base of the assembly to provide better services. In May 2001, the
Ministerr of Local Government and Rural Development has stated that if the AMA
cann number and value all houses and properties in the city, it might be able to generatee between 020 and 025 billion a year to help run its operation. It would thereforee be possible to take Accra off the DACF and give the money to poor district
assembliess (DAs) such as Sene, money that otherwise would have gone to Accra
(seee the Ghanaian Daily Graphic May, 2001).
8.111

The effectiveness of performance monitoring

Thee official actors in the case of solid waste collection are WMD's cleansing or
sanitationn officers and the health inspectors of the Environmental Health Department,, who are expected to regulate and monitor the quality of service delivery and
sanitaryy conditions respectively, and have to sanction possible offenders. In addition,, the consumers themselves (by filing complaints) and their representatives (notablyy the assemblymen, but in the future probably also the members of the unit
committees)) have a watchdog function. In actual fact, official monitoring is exceptionallyy weak due to bad logistics, under-staffing, low remuneration and corruption.. The problems are most pronounced in the collective container collection systemm for its inherent weaknesses. Although sanitary offences by residents in collectivee container collection areas are rampant, prosecution is more the exception
ratherr than the rule. The situation is comparatively better in the areas serviced
throughh the house-to-house system. Whenever people have to pay for the service,
theyy demand value for money.
Whenn responsibilities for service provision are passed on to the private sector, it
becomess even more imperative for the local authorities to ensure that performance
standardss are upheld. Evidence shows that the local service providers continuously
floutt contract specifications and/or sanitary bylaws. However, despite an extensive
listt of complaints - waste collectors not wearing protective clothing, using the
samee containers to collect solid waste and night soil, failure to cover open containerss with nets during transportation, poor record-keeping of complaints, etc. - they
aree hardly ever sanctioned by the authorities. Although our material does not allow
differentiationn in terms of complaints and the handling thereof between public and
privatee house-to-house collection systems, the franchise system, in theory, at least,
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doess offer a clear advantage. Establishing a relationship of direct dependence betweenn the contractor (offering the service and collecting a fee) and the consumer
(receivingg the service and paying the fee), fosters adequate and reliable servicing .
However,, these advantages largely pertain to the quality of the service in the narroww sense of the word, for consumers are largely indifferent to the labour conditionss inside the firm or its environmental practices.
Itt is entirely unclear whether the performance of CCW will be adequately monitored.. The WMD staff were completely bypassed in the decision-making process
leadingg up to the take-over by CCW and have meanwhile been virtually dismantled.. The sub metros lack the capacity94 to monitor. Careful supervision, however,
iss warranted to avoid deterioration of service standards by a monopolistic provider
eagerr to maximise profits.
8.122

Conclusions

Policiess of decentralisation and privatisation have completely altered the setting of
solidd waste collection in the Ghanaian capital. Over the last decade, a multitude of
neww institutional arrangements in solid waste collection have emerged. Although
thiss chapter has paid ample attention to the public-private distinction, it has to be
admittedd that the most decisive factor in determining differences in performance is
thee mode of collection: collective container collection versus house-to-house collection.. In the eyes of the residents, the collective container collection system sufferss from a number of weaknesses, notably the low frequency and irregularity of
containerr haulage, and the lack of cleanliness. Furthermore, the number of containerr sites and containers is severely limited and incites people to opt out of the
service.. Simply addressing these points could improve things considerably, as
wouldd increasing the scope of house-to-house servicing, which seems a viable alternativee in many middle-income districts.
Thee house-to-house service is troubled most by the low frequency of collection
(albeitt it less pronounced in the high-income suburbs) and the costs of the services
inn relation to officially accepted rates (especially in the middle-income areas).
However,, the quality of the service is much better than in the collective container
collectionn system. The indigenous private contractors showed a keen interest in the

Evenn if the sub-metros have the capacity to monitor the operation of the CCW, of what use will
bee the impact of their report to the AMA on CCW whose operation is only subject to the political
highh echelon in Ghana, which awarded the contract? In fact, during our survey in December 2000,
itt became clear that nobody in the AMA, not even the Chief Executive could voice concern about
thee operation of the CCW contract.
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franchisingfranchising arrangement that enables them to keep control of their own revenues.
Sadly,, this option has evaporated with the arrival of CC W.
Thee analysis shows that privatisation has brought advantages to the consumers in
termss of wider coverage, higher frequency and more reliable services (i.e. enhancedd regularity of container haulage in areas working with the collective containerr collection system and fostered regular payment of service fees by residents
inn the house-to-house collection system). Furthermore, there is tremendous public
supportt for privatised solid waste collection. At the same time, however, the
evaluationn shows that there are also a number of drawbacks. Private operators often
usee old (polluting) vehicles and equipment - especially in the middle-income areas
-- and continuously try to circumvent sanitary regulations. They also seem to
stretchh the exploitation of their workers to the limit. Therefore, the environment
andd the labourers are paying for part of the benefit. The major flaw of the entire
systemm is, however, the lack of financial sustainability, which is related to the noncommercial/publicc good nature of the service and more particularly the social and
politicall sensitivity of cost recovery in a poor country. The central government's
decisionn in 1999 to impose a private monopoly in solid waste collection in order to
speedd up the process and solve the waste collection problem in the metropolis once
andd for all is criticised. It compounds the financial problems, hampers the developmentt of an indigenous business sector and fails to build on the potentials of a
systemm that seemed very promising. The financial viability of solid waste collection
att city level partly depends on the success of cost recovery. In Accra there is an
undeniablee potential in this respect as apparent in the payment of user fees in the
areass with house-to-house collection, as well as in the willingness of people in
poorerr areas to contribute financially to container site management and cleaning.
However,, policy makers should always recognise that market conditions for this
servicee are imperfect and that many poor people simply cannot pay according to
theirr consumption. Besides, all the overhead costs, as well as the development of
containerr sites and sanitary landfills are borne by the local authorities and, therefore,, their continued financial involvement must be accepted as a matter of fact.
Thee strain of solid waste collection costs on the overall local government budget is
alreadyy extreme. This was probably the major reason why a further expansion of
thee scope of operations and quality of services was not feasible in the 1990s, despitee the positive contribution of privatisation (at least without some sort of cost
recoveryy in the collective container collection system). To a certain extent one can
sayy that the indigenous private contractors now face the fear of being phased out
nott so much because of poor performance, but because the AMA/WMD was unablee to generate the necessary means to make privatisation work. In its turn, this
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signalss the weakness of decentralisation policy that created local government departmentss and sub-metropolitan service units that were not equipped nor had the
capacityy to do their work properly. Furthermore, a decade of organisational turmoil
andd policy inconsistencies has certainly not contributed positively to the developmentt of a professional government agency equipped to handle new contract managementt and performance monitoring tasks efficiently and effectively.
Meanwhile,, the CCW took over the entire sector at costs that were unimaginable a
feww years ago and left the AMA at the continuous mercy of the central government
(contraryy to the idea of devolution). Granting a monopoly to CCW jeopardises effortss on the part of the World Bank and other donor agencies to build a vibrant locall business class in solid waste collection. Undoubtedly, the CCW succeeded in
substantiallyy improving service performance. Whether the system will prove sustainablee in the long run is debatable. A similar large-scale central government interventionn together with a foreign firm in Abidjan (Ivory Coast) which involved the
samee Chagnon Group International of Canada - the parent company of the CCW collapsedd after some years for financial reasons leaving the city in shock. What will
happen,, for example, if the CCW folds and local capacity to take over is unavailable?? Furthermore, there is real reason to believe that if the same improvement
couldd not have been realised at considerably lower costs by supporting the indigenouss contractors. If they were paid slightly higher tariffs and were helped in getting
theirr businesses on track (e.g. by hiring out WMD vehicles and equipment or providingg loans to buy new equipment) they would have been enabled to perform better,, expand their services and obey sanitary and labour regulations. Within the prevailingg neo-liberal climate, however, the idea of protecting nascent home industries
wass simply not considered.
Thee strength of the solid waste collection system that arose in the course of the
1990ss was its diversity, the ability to develop arrangements that fit the peculiarities
off the area and its inhabitants. This process, which was still evolving, was nearly
nippedd in the bud by an overzealous central government preoccupied with concerns
off public health and city beautification at the cost of more appropriate, that is
cheaper,, locally grounded and publicly supported solutions. By building upon the
strengthh of what was already there and improving on the flaws of these practices
thee quality and, in the end, sustainability, solid waste collection in Accra would
probablyy have been served better. The CCW contract was abrogated in July 2001.
Thee indigenous private contractors are now providing the services. It is too early to
assesss the performance of the local service providers, but if their performance in
19988 is anything to go by, then it could perhaps handle the task if they are paid ap-
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preciablee rates on a regular basis and if the local authorities supervise and monitor
moree effectively.
Finally,, attention needs to be paid to an aspect that has been painfully neglected in
thee past, namely community participation in the decision-making process on issues
concerningg solid waste collection in their area. Policies have been designed in a
traditionall top-down manner without the consultation of residents. In order to enhancee participation in solid waste collection services and improve cost recovery, it
iss vitally important that people are given a say in the design of the arrangements in
theirr areas - for example on the question of whether upgrading to a house-to-house
servicee is desirable - as well as on the determination of the fees that are affordable
too them (accepting the need of continued government support to finance the solid
wastee collection system).
Too finalise the performance assessment of solid waste collection in Accra, we will
summarisee the main findings concerning the three dimensions of institutional arrangementss - socio-economic viability, environmental impact and system concerns
-- in the Tables 8.5-8.7 (see next pages).
Thee performance of the institutional arrangement for solid waste collection in recentt times has come under serious scrutiny with many criticising them for failing to
deliverr to public expectations. Many people, in the face of the upsurge in user fees,
particularlyy for house-to-house services, have expressed dissatisfaction at the deliveryy of such services and called for the adoption of stringent measures to enable
thee public get value for their money. Complaints have also emerged from service
providerss concerning the relatively lower rate of tariffs the local government authorityy set for them compared to what is paid to the CCW. Service providers think
theree are areas, which are currently serviced under the central communal container
system,, which could be serviced more effectively under the house-to-house refuse
collectionn system. A very glaring example is Adabraka, which is a middle-income
neighbourhoodd with one of the best road networks in the whole city. The easy accessibilityy to houses makes it eligible for house-to-house collection. Service providerss pay drivers between 0200,000 and 0280,000 per month, whilst refuse collectorss get between 0120,000 and 0180,000 per month, respectively. The contract for
CCWW contradicts the tenets of the decentralisation policy. This is a clear example
off direct central government interference in local affairs.
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Tablee 8.5

Performance assessment of various institutional arrangements in solid
wastee collection

Socio-econo-- Variable
micc viability

Indicator r

Consumerss

Appreciation n
off collection
frequency y
Appreciation n
off costs

Providerss

Generall

234 234

Quality of
service e

Outcome e

Privatelyy run arrangements have higher frequency for both the
collectivee container collection and house-to-house collection
systemm than the publicly run ones.
Costss for
Unlikee the high-income areas, cost is a major concern for the
middle-incomee areas where the house-to-house collection sysconsumer r
temm is operative, hi the poor areas, cost is not a problem, apparentlyy because the collective container collection system is free.
Irrespectivee of the type of technology used, not many people are
Employment Labour r
impact t
intensityy of employedd Normally, each vehicle uses three workers: a drivei
technology y andd two labourers. This applies to both the publicly and privately
runn collective container collection and house-to-house collection
systems. .
Labour r
Labour r
Highh labour turnover because of poor working conditions.
turnover r
conditions s
Tardyy payment in privately run arrangements.
Regularityy of Generallyy low incomes, but worse in the private sector.
Poorr employment benefits, particularly for the privately run
payment t
arrangements s
Wages s
Employment t Wastee workers in the public sector enjoy benefits such as
healthh insurance, allowances for accommodation and transbenefits s
portation,, similar to those open to other public sectors in similarr categories. The same is not true for those in the private
sector,, whose benefits are comparatively lower.
(Onlyy for the Thee local authority pays differential rates of US$ 3028 and
Costss per
00 10,000 to CCW and indigenous private contractors, respeccollective e
container r
tively.. Households pay between 08,000 and 010,000/monlh
container r
collection n
dependingg on the size of container. Since November, the
system:) )
AMAA revised the rates as follows: 040,000; 025,00 and
010,8000 for 1st class, 2 nd class and 3 rd class residential areas,
Approved d
house-to-house erespectively.. 4* class residential areas are to be levied on a
container r
dailyy basis. The exact rate yet to be fixed.
House-to-housee collection is very efficient, but covers only 30% of
Effectiveness s Modee of
ihee population. The collective container collection is effective bedisposal l
causee it covers 70%, but it is inefficient However, more collective
containerr collection areas are switching to hcuse^o-housecoflection.
Collectivee container collection is not viable for the local authorFinancial
Methodd of
ity,, but is viable for the private contractor. House-to-house colviabilityy to
collection n
lectionn is viable for both public and private service providers.
local l
Thee private providers have better cost-recovery and more effecauthority y
tivetive and efficient collection of user-fees than the public provider.
Theree are no appreciable changes in the mode of disposal, ie.
Scopee of
Modee of
disposall and house-to-housee and collective container collection, since the poservice e
h'cyinlmenlwnsofdecerjïrali^ ^
typee of
19977 respectively. However, in terms of type of provider, there
provider r
havee been drastic changes in the public versus private divide from
aa ratio of 80%: 20% in the pre-privatisation period to 20%: 80%
ass at 1999. However, when the CCW took over completely from
WMDD in mid 1999, the latter and for that matter Ihe public sector
ceasedd to participate in the actual waste collection.
Social l
Betterr ways of Demandd for improved services lor both privately and publicly rut)
house-to-housee and collective container collection, preference for
legitimacy y
collection n
privatee provider and call for transparency in award of contract are
testss of public response to existing institutional arrar^ements.
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Tablee 8.6

The environmental impact of various institutional arrangements in
solidd waste collection

Environmen-- Variable
Indicator r
tall impact
Consumerss Quality of service Appreciation of
cleanlinesss of
service e

Providerss

Generall

Outcome e

Cleanlinesss is generally bad for the collective containerr collection system in low-income communities,, whilst better in high and middle-income areas
wheree the house-to-house collection system is operative.. On the whole, the publicly run services have a
betterr level of cleanliness than the privately run ones.
Healthh problems Injuries
Theree is no data to show that children sustain injuriess from waste collection points.
Primaryy storage Thee predominant type of primary storage facilities
linkedd to the collective container collection system
resultss in increased littering and less hygiene.
Health occupaDirect exposure Fieldd workers are exposed to occupational hazards,
tionall group
to waste
andd scarcely use protective clothing.
Agee of vehicles
Age of vehicle Thee average age of vehicles is about 15 years. These
aree potential sources of pollution and health hazards.. The situation is worse with private local servicee providers.
Bothh consumers and service providers dump legalCity safe disposal Dumping
lyy and illegally. Consumers dump illegally in open
spaces,, gutters and drains. Under the collective containerr collection system, consumers dump at the
collectionn points, particularly when the containers
aree full. Some privately run house-to-house service
providerss dump at illegal sites.
Incinerationn plants are not available.
Minimisationn of Incineration
waste e
Openn burning Thee most widely used method to reduce volume of
waste.. It is an uncontrolled process with negative
environmentall implications.
Reusee of organic waste such as peels of plantain,
Maximisationn of Reuse
cassavaa and food leftovers to feed livestock is wideusee of waste matelyy practised in the low-income communities. Reuse
rials s
off used cloth is very popular and widespread among
thee populace.
Currently,, a limited amount of waste is recycled
Recycling g
Composting g Theree is very small-scale composting of organic
manure.. This may be due to the culture of low usagee of both organic and inorganic fertiliser in the
countryy at the moment.
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Tablee 8.7

Performance monitoring of various institutional arrangements in solid
wastee collection

Monitoringg Variable
Socio-economic c
indicators s

Environ-mental l
impact t
indicators s

Indicator r
Outcome e
Performingg accord- Supervisory and Ineffectivee monitoring and lapses affect socio-econingg to institutional regulatory organsomicc viability (financial viability, scope and quality
arrangements s
off service) of both publicly and privately run arrangements,, particularly the collective container collectionn systems.
Thee present system of compliant handling, though
Adequacyy of
handlingg com- veryy simple is not efficient because in most cases
thee problems are either addressed inefficiently or
plaintss about
nott at all. This is very prevalent in both the publicly
services s
andd privately run collective container collection
systems s
Theree is no effective sanctioning by the AMA to
Adequacyy of
WMDD sanction- deterr offences, such as illegal dumping by both coning g
sumerss and service providers.
Performingg accord- Supervisory and Thee WMD and EHD do not monitor the institutioningg to institutional regulatory organsall arrangements as required with dire consequences
ass environmental standards are hardly met.
arrangements s
Adequacyy of
handlingg environmentall complaints s

Thee EHD does not go round to ensure that both
consumerss and service providers meet environmentall standards. The method of handling environmentall complaints is inadequate because of the lack of
enforcementt of sanitation byelaws with regard to
bothh consumers and service providers.
Extensivee filth, particularly in some poor areas, tesAdequacyy of
EHD'ss sanction- tifiess to the fact that the EHD scarcely prosecutes
ing g
sanitaryy offenders in spite of the bylaws.
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Conclusions and Recommendations

Thiss study on solid waste collection in Accra provides an illustration of micro impactss of macro policies. It shows the impact of the government's decentralisation
andd privatisation policies on urban governance and environmental management in
thee Accra metropolitan area. Furthermore, the study shows a number of important
elementss such as large gaps between formal rules and actual practices due to the
poorr organisation of decentralisation and privatisation policies, inadequate fiscal
transferss from the central government to decentralised bodies to match increased
responsibilities,, weak internal revenue mobilisation capabilities of the district assemblies,, the tendency of the central government to interfere in purely local matterss despite the decentralisation policy, the lack of effective urban governance and
itss effects on service provision, the distinctive role of the informal sector, the preferencee of consumers for private service providers and inadequate attention to environmentall concerns in the development programmes. What implications do the
findingss have for the debate on decentralisation and privatisation? What policy
suggestionss (recommendations) could be derived from the study? Which areas
mightt require new/additional research? The objective of this concluding chapter is
fourfold.. The first objective is to return to the research questions as spelt out in
Chapterr 1 and to show how these questions were answered. The second aims to
linkk the research findings to the theoretical debate that has been summarised in the
Chapterss 2, 3 and 4, The third objective subsequently tries to indicate some policy
lessonss from the study on solid waste collection in Accra, focusing on what can be
donee to overcome the identified constraints. Finally, we aim to make suggestions
withh respect to areas for new or additional research, referring to themes that warrantt further scientific inquiring.
9.11

Answers to the research questions

Ass spelt out in Chapter 1, this study is based on five research questions:
1.. What is the magnitude and what are the major causes of the solid waste collectionn problems in the Accra metropolitan area?
2.. What is the scope and what are the characteristics of the various public and
privatee institutional arrangements for solid waste collection?
3.. How do stakeholders perceive or respond to the arrangements in solid waste
collectionn in terms of accompanying and conflicting interests at the various
levelss of organisation?
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4..

What is the impact of decentralisation and privatisation policies in Ghana on
thee nature and performance of various institutional arrangements for solid
wastee collection in the Accra metropolitan area?
5.. How do the various institutional arrangements in solid waste collection contributee to urban sustainable development?

Inn the sections below, the answers to these questions are summarised.
9.1.19.1.1 Magnitude and major causes of solid waste collection problems
thethe Accra metropolitan area

in

Forr a considerable time, the volume of waste generated in Accra has outpaced the
growthh in resources for collecting the waste. The expenditures on waste collection
byy far outstrip the revenues from its user fees (see Table 8.2a, 8.2b and Figure 8.1).
Inn some cases, the resources have been diminishing in real terms, when discounted
againstt inflation. The negative variance underscores the magnitude of funding
gaps,, if the service was to rely solely on user fees from house-to-house waste collection.. Poor cost recovery, inadequate funding and over-dependency on financial
grantss from the central government put the long-term financial sustainability of the
systemm into serious jeopardy. Communal collection, otherwise referred to as the
centrall communal container system, which accounts for about 70% of the total
wastee collection in the city and is still free despite the approval of a new set of rates
forr various classes of residential areas in April 2000, puts a severe financial burden
onn the local authority and affects its ability to pay waste contractors regularly, resultingg in irregular and often unreliable services. User fees from the house-to-house
servicess are not enough to pay for the entire waste collection in the city. This
makess financial considerations the most obvious constraint to effective solid waste
collectionn system in the city.
Thoughh it is difficult to lay hands on the exact quantities of waste the city generates
(duee to discrepancies in the size of Accra's population and the poor records on
wastee collection by the AMA) vis-a-vis the available resources to address the problem,, the fact that only about 60% to 80% of the waste is, in some way, regularly
collected,, with the remaining 20% to 40% not being regular collected or not being
collectedd at all, speaks volumes of the magnitude of the problem.
Consideringg the extent of this problem, it is ironic that in the planning stages, the
locall authority pays inadequate attention to waste collection, which is the largest
singlee item in its recurrent expenditures, in addition to being the most visible environmentall problem and a potential threat to public health if uncollected. Planning
inn Accra is biased towards physical development and development control (albeit
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veryy ineffectively) rather than the full range of aspects included in development. It
stilll demonstrates a traditional view on the role of planning in urban development
andd a virtual neglect for the problems of service provision (see Adarkwa and Post,
2001). .
Thee major causes of solid waste collection problems in Accra can be attributed to
ineffectivee urban governance. This inadequacy translates into a vicious circle of
wastee collection problems, in which one problem affects or leads to another, reinforcingg each other and perpetuating the problem. Four main dimensions can be distinguishedd in this respect:
Thee failure to empower the district assemblies {e.g. AMA) due to shortcomings
off the decentralisation policies, including poor cost recovery mechanisms and
poorr monitoring (see research question 4).
AA lack of involvement and participation of the community in the design of
wastee collection arrangements, a lack of civic responsibility towards waste collectionn and lack of trust in the local authority.
AA lax attitude among the residents and policy makers.
AA lack of concern for the environment {i.e. public health aspects, environmentall deterioration and lack of attention to waste as a resource).
Wee will further elaborate these dimensions below.
TheThe failure in policy design and implementation
Mostt policy suggestions for solid waste collection in Accra such as the pay-as-youdumpp (PAYD) policy, have failed partly because policy makers have not been realistic.. For instance, they incorrectly assumed that residents will pay according to
consumptionn or as they dump their waste. They also adopted policies that were
basedd too extensively on a law and order mentality (such as chasing street vendors
fromfrom the street without finding ways to relocate them), which do not work in cities
withh weak administrations like Accra. This reflects the conventional public managementt perspective which believes that the local government rules and runs public
affairs,, while in fact informality rules. These policies do not link up with the currentt governance perspective of having stakeholders jointly work towards achieving
collectivee goals. They do not sufficiently link to promising successful actions on
thee ground (such as self-organised house-to-house collection in parts of Adabraka,
usingg waste pickers in areas where officially the communal collection system is
operating)) that could perhaps be scaled up so that it could acquire official approval.
Locall authorities have not worked in harmony with other actors and have not listenedd to and consulted with other stakeholders in the design of policies and arrangementss that affect their lives. Other stakeholders therefore do not have a sense
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off ownership of the policies and might care less for their success or failure. They
continuee to see services such as solid waste collection as a public responsibility.
LackLack of involvement and participation of the community and lack of civic responsibilitybility and trust
Thee residents are neither involved in the design of the institutional arrangements
forr solid waste collection, nor motivated to put in a great deal of effort or money.
Theyy are not incited to contribute because appropriate provisions to enforce the
sanitaryy rules and regulations are not in place. The authorities do not stimulate individuall households to uphold social and public obligations and to foster civic responsibilityy (Post and Obirih-Opareh, 2002). Furthermore, the state and its representativess are viewed with distrust (see World Bank's Poverty Assessment for
Ghana,, 1995 and 2002). The local authority continues to favour a top-down managementt approach instead of an urban governance approach.
AA lax attitude
Thee problem of solid waste collection in Accra is not only due to inadequate resourcess to address the huge and escalating volumes of waste that result from rapid
populationn growth, but also to the attitudes of residents. The lax attitude towards
wastee collection of some segments of the population - exemplified through free
ridingriding and indiscriminate dumping into open spaces, streams and river bodies
(therebyy degrading the environment and exposing the majority of the population to
publicc health risk) - is the bane of solid waste collection problems in the city.
Thoughh a minority of the population could be responsible for the negative waste
practices,, this behaviour of the few can cause severe environmental degradation
andd public health problems which affect everyone. Effective waste collection is not
ann individual affair, but a collective responsibility of the residents and the authorities.. Many reasons account for the lax attitude. Traditionally, solid waste collection
hass been a government responsibility, but the state has failed to deliver. The people
aree usually very clean when it comes to their own courtyards, but outside their
premisess waste enters the public domain and becomes a public responsibility (Van
derr Geest, 2001; Van der Geest and Obirih-Opareh, 2002; Post and Obirih-Opareh,
2002).. A lot of people seem to care very little about how the local authority managess to collect the waste. Such a lukewarm attitude to waste removal constitutes
onee of the most important threats to any sustainable solid waste collection programmee in Accra. In the urban setting, additional factors are:
Thee social, economic and ethnic heterogeneity of the residents, which leads to
lackk of community spirit and social control.
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Thee sheer size and high population density in combination with the inability to
removee waste from areas such as outskirts that are simply too far away - a
practicall consequence of residing in cities.
Thee lax attitude is not limited to only a minority of the population, but is also presentt among public officials in charge of solid waste collection in the city. Many
well-meaningg policies have failed partly because of a lack of commitment to get
thee job done. Some local authority officials seem to care very little about the dehumanisingg waste situation in many poor areas of the city such as "Sodom and
Gomorrah"" as compared to the attention they give to the rich areas. The local authorityy has failed to extend regular waste collection coverage to all the communitiess of the city, especially the poorly developed areas and the spontaneous extensionss at the outskirts of the city. In addition, the local authority has been ineffective
inn the enforcement of its own bylaws, as well as in the supervision and monitoring
off contracts and sanctions of offenders. This is partly due to conflict of interests
andd the cosy relationship of some officials with service providers. Some of the servicee providers are "friends" of the "big wigs" in the local authority, thereby hamperingg their control.
Furthermore,, the lax attitude of some residents must be seen from the perspective
off the strained relationship between the (local) state authority and the general public.. The lax attitude is at least partly a consequence of the failure of the local governmentt to perform well, without willing to admit it and change its approach. The
peoplee in poor areas think that the authorities do not care. This incites them to behavee in negative practices such as the indiscriminate dumping of waste. In the urbann setting, the role of waste management is passed on from the individual to the
locall authority since, unlike the rural areas, the individual cannot send his or her
wastee to the outskirts of the town.
LackLack of concern for the environment
Inn Accra, the lack of concern for the environment in the plans and programmes of
thee local authority for solid waste collection is manifested in many areas. This includess (i) public health aspects; (ii) environmental deterioration; and (iii) lack of
attentionn to waste as a resource. The system tends to focus more on narrow perspectivess such as efficiency criteria, without due regard for environmental concerns.. This study attests to the marginality of environmental concerns in the urban
developmentt practice. In Accra, urban environmental management does not really
existt despite efforts to move in that direction through the Sustainable Cities Programmee (see McGranahan et al., 2001). The environment continues to be a closing
item.. At the local level, responsible actors only think in terms of service efficiency
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andd effectiveness. Moreover, effectiveness is narrowed down to removal of waste
fromfrom residential areas without any concern for either the safety of its disposal, or
thee impact of disposal on the quality of the environment (cf. open dumping), or for
possibilitiess for reducing waste flows or for diverting them through reuse, recycling
andd composting. The protests by residents in the Mallam and Kwabenya suburbs of
Accraa against the use of their land for waste dump and landfill sites respectively,
underscoree the official neglect of environmental impacts of the city on the built-in
environment.. Public health and environmental deterioration seem not to receive
adequatee attention in the local authority plans.
Thee fact that there is no integrated solid waste management approach in Accra
showss a lack of attention to waste as a resource. Integrated solid waste managementt as a concept is an idea, which is still not practised. The contribution of reuse,
recyclingg and composting as a contribution to urban sustainable development does
nott feature in policies and programmes of the local authority.
9.1.29.1.2 Scope and characteristics of the institutional arrangements for solid
wastewaste collection
Theree are four basic types of institutional arrangements for waste collection systemss in Accra, namely (i) publicly provided house-to-house collection; (ii) privatelyy provided house-to-house collection; (iii) publicly provided communal containerr collection; and (iv) privately provided communal container collection services.. In rich areas where the house-to-house collection system operates, the servicee is comparatively more reliable with fewer interruptions and the service consumerss pay the user fees regularly. These high-income areas have all the trappings
forr a house-to-house collection service: a good road network, accessibility to
houses,, a preparedness to use approved containers and a willingness to pay user
fees.. In general, all the institutional arrangements for house-to-house collection are
viablee for both the local authority and the private service providers because they
havee adequate cost-recovery measures. Most of the service consumers in the houseto-housee collection system are satisfied with service provision. In contrast, and as
indicatedd in the answer to the first research question, the communal container collectionn system, which operates predominantly in low-income and some middleincomee areas and covers more than two-thirds of the waste collection system in
Accra,, is free and financially unsustainable for the local authority which bears the
cost.. It is characterised by communal collection points and communal containers
andd suffers from service unreliability and a lack of cleanliness. There is a general
dislikee of the current communal container collection system largely because of the
loww incidence of container sites and irregular collection. At the same time, the residentss in low-income areas (Achimota, La, and Nima) acknowledge almost unani242 2
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mouslyy (100%) that they cannot afford the current rates of servicing in the houseto-housee collection system. For an improved communal container collection system,, however, most residents seem to be willing to pay £100 per day (1999 prices)
withoutt jeopardizing their acceptance and participation.
Inn terms of institutional arrangements, it is not only the communal container collectionn versus the house-to-house collection arrangements that indicate major differences,, but also the public versus private arrangements. The public system usually
hass better technology, which it often receives from the central government and also
fromfrom the donor community. The privately provided house-to-house collection servicess use all manner of vehicles, including power tillers and open trucks. However,
thee trucks of the better-funded private contractors such as Gee Waste and Daben
Cleansingg compare favourably with the public ones. Despite this difference, the
privatee providers were found to offer good quality services, well attuned to the
variationn in the local situation (for more details see research question 5).
9.1.39.1.3 Stakeholders' perceptions and conflicting interests with regard to
thethe arrangements in solid waste collection
Theree are three main stakeholders in solid waste collection, namely the local governmentt authority, service providers and consumers. Each stakeholder has its own
interests,, which invariably influence its perceptions on how solid waste collection
shouldd be carried out. In Accra, the conflict of interest is obvious and self-evident.
Peoplee have private interests in public institutions or services and no matter where
andd in whatever position they find themselves in a public sector, they do whatever
theyy can to maximise their private interests and those of their families and relations.
Thee personnel responsible for solid waste collection in Accra are no exception. The
conflictingg interests in solid waste collection as a 'public good' pose a policy dilemmaa for public officials. Officials want a clean environment, but do not put enough
fundingg and effort into ensuring that. Service providers want high tariffs for their
servicess in order to acquire more profit. Consumers, on the other hand, want a clean
environmentt and regular collection of their waste, but they do want to minimise their
contributionn to that goal. Consumers prefer the private service providers, but fear
thatt privatisation could lead to increased prices. Such conflicting interests among
stakeholderss hamper the performance of the institutional arrangements.
Thee problem is that nothing much is done to harmonise conflicting interests and to
negotiatee solutions. There is no proper management of the problem. Under current
conditions,, the local government should take the lead, but for various reasons
(partlyy indicated below) they are incapable or unwilling to do so. The fact that
theree are few efforts being made to bring these interests together is another demon243 3
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strationn of the lack of effective governance. It is interesting to note that the franchisee system in house-to-house collection provided an arrangement that linked providerss and consumers (harmonising conflicting interests between these stakeholders)) and performed very well, albeit from a narrow perspective of service efficiencyy and effective removal of waste from the areas concerned (cf. the broader
sustainablee development assessment).
Inn recent times, local private service providers have complained of the relatively
lowerr rate of tariffs the local government authority set for them compared to what
wass paid to City and Country Waste Ltd (CCW) for similar services. The CCW
wass a joint Canadian and Ghanaian company which the central government imposedd on the Accra Metropolitan Assembly in July 1999, and which was granted a
monopolyy status to collect waste in Accra. It operated until July 2001 when its contractt was abrogated by the government. The local authority, on the other hand, decriess the increasing costs of solid waste collection and its inability to shoulder the
costt alone, particularly for the communal container collection system. The findings
fromfrom the study show that partnerships, involving all the stakeholders, would be a
betterr option out of this predicament. The study indicates that the public-private
arrangementss in solid waste collection have performed best, at least until one of the
partnerss failed to deliver (i.e. the AMA failing to pay the contractors).
9.1.49.1.4
The impact of decentralisation and privatisation policies in Ghana
onon the nature and performance of the institutional arrangements for
solidsolid waste collection in Accra Metropolitan Assembly (AMA)
Thee institutional arrangements that evolved in solid waste collection in Accra since
19922 and 1997 were a result mainly of the decentralisation and privatisation policies,, respectively. More basic services have been transferred to local governments
andd the lower structures in the district assemblies. However, the operational difficultiess that have characterised the partial implementation of the decentralisation
policyy in solid waste collection in the AMA demonstrate the fact that laudable as
thiss policy might be, it does not clearly reflect issues on the ground. Moreover,
thoughh decentralisation has brought major institutional changes such as making the
districtt assemblies the pivot and focal point of planning and development, public
administrationn in the AMA, like in many district assemblies in Ghana, continues to
bee weak. Central government ministries, departments and agencies continue to wield
tremendouss authority and make spending decisions in a highly centralised fashion.
Ass a result, local governments have little authority to make strategic decisions and
feww methods of raising the tax revenues they need to be effective, for instance, in
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solidd waste collection.95 The correlation between funding gaps and poor service
delivery,, particularly in the areas serviced by communal container collection servicedd is quite obvious. Better cost-recovery measures seem the only means to bring
aboutt improvement in the functioning of waste management services.
Thee findings also point to a big gap between formal rules and actual practices in all
aspectss of the solid waste collection policies. Decentralisation of solid waste collectionn in Accra was simply a matter of a de-concentration of responsibility from the
centree to the sub-metros. Decentralisation did not achieve the expected results in
solidd waste collection because the problem was more one of inadequate funds to
operatee solid waste collection rather than centralisation per se. In the absence of
adequatee funding, the decentralised bodies (i.e. the sub-metros) performed poorly in
solidd waste collection. Unfortunately, though decentralisation promises to give more
powerss and responsibilities to the local level through participatory democracy and
consultations,, the communities have neither been involved in the design of the institutionall arrangements for solid waste collection, nor have been sensitised and motivatedd to contribute to its successful implementation.
However,, there is a clear distinction between the impacts of decentralising solid
wastee collection services to the six sub-metros constituting the AMA (i.e. the publicc administration of the service) and the impacts of privatisation of the service.
Thee privatisation policy came in as the best available option, since it involves
bringingg in additional resources and private sector managerial thinking. Since
1997,, the system of solid waste collection in Accra has undergone a fundamental
shiftt from public to private provision. The transition was motivated by the apparent
failuree of the city's Waste Management Department to deal with the mounting
problemss of waste collection and the prevailing belief that the market would help
too overcome these. The privatisation of solid waste collection has been a top-down
exercise,, decided upon by the local government, but with considerable influence
beingg brought to bear by international donor institutions, notably the World Bank,
inn view of local government's incapacity to deliver the services adequately. The
indigenouss private sector was called upon to improve service performance. It is
importantt to note that the local government's decision to privatise the service was
nott taken from a genuine belief in the potentials of privatisation - on the contrary:
theree was considerable opposition from within the local administration and the asThoughh the district assemblies are free to raise taxes in specified areas, for political reasons the
centrall government interferes and prevents the former from imposing the requisite taxes. A case
inn point are the user fees for solid waste collection in Accra that were approved by the central
governmentt in April 2000, but which it prevented the local authority from implementing because
off the 2000 parliamentary and presidential elections in December 2000.
245 5

SolidSolid Waste Collection in Accra

semblyy of the AMA - but rather because there was no other option available and
becausee AMA's Waste Management Department (WMD) was put under considerablee pressure from the central government and donors.
AA striking feature of solid waste collection in Accra is the impact of extra-local
pressures.. There is a high tendency for central government interference in the affairss of the assembly due to the fact that Accra is the seat of central government.
Furthermore,, Accra is also the seat of the Greater Accra Regional Administration.
Therefore,, there is interference from these levels of government as well. In addition,, the donor community that pushed for privatisation of solid waste collection
(inn exchange for technical and logistical support) has strongly influenced policies
inn Accra. However, political commitment to the idea of privatisation is still minimall and the administrative machinery is totally unprepared to guide such a process.
Thoughh the contracting approach, in principle, enables the local authority to keep a
firmm grip on the entire process through specified contract performance measures,
enforceablee contract sanctions, rigid performance monitoring and cost accountability,, this has not been fully realised in Accra. Furthermore, although privatisation of
solidd waste collection became official policy, the lack of appropriate provisions on
thee part of the local authorities proved to be the Achilles' heel. It was not so much
poorr performance by the private sector, but rather the AMA's endemic financial
andd managerial weaknesses that turned against the incipient local business class.
Ann overzealous central government thought it could solve these shortcomings in a
technocraticc manner. Contrary to the widely admitted need for competition to make
privatisationn work, the state granted monopoly rights to a foreign firm. This intervention,, despite possible gains in service effectiveness, is extremely costly and
seemss to be far beyond what local authorities and inhabitants can contribute.
9.1.59.1.5
The contribution of the institutional
collectioncollection to urban sustainable

arrangements
development

in solid waste

Untill mid 1999, public and private modes of solid waste collection co-existed, enablingg a systematic comparison between them. The findings show that privatisation
hass benefited consumers in terms of a wider coverage, higher frequency and more
reliablee services. A number of drawbacks have also been observed, notably worsened
labourr conditions and increased environmental dangers. The greatest flaw, however,
iss its lack of financial sustainability. This is related to the non-commercial nature of
thee service, particularly the social and political sensitivity of cost recovery in a
poorr country. The central government's decision (taken in 1999) to impose a privatee monopoly in solid waste collection in order to speed up the process and solve
thee waste collection problem in the metropolis once and for all is criticised by the
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generall public and policy analysts. This decision compounded the financial problemss of the local authority, hampered the development of an indigenous business
sectorr and failed to build on the potentials of a system that seemed very promising.
Thee most important financial problem service providers encountered in the privatisedd communal container collection service was tardy payment of their invoices by
thee AMA/WMD, leading to occasional interruption of services. The financial viabilityy of the arrangements based on house-to-house collection is considerably betterr than that of the communal container collection system. In Accra, the allocative
efficiencyy is poor in the areas using the communal container collection system, as
thiss type of service still does not attract user fees. Allocative efficiency is substantiallyy better if local contractors provide the house-to-house collection service. At
thee same time, the record of cost recovery was extremely good in the privatised
house-to-housee collection system, reaching a level of 95%. The private contractors
aree also more productively efficient than their public counterparts. In the communall container collection system, contractors are paid for each recorded trip of waste
too the designated dumpsites, while in the house-to-house collection system the willingnesss of residents to pay their dues depends on whether they receive value-formoney.. As far as service effectiveness is concerned, privatisation has produced
mixedd results in Accra. In the communal container collection system, the major
reasonn for this is the irregularity of services leading to waste piling up at the containerr sites. There is a significant difference between communal container collectionn performance under public and private provision. Local contractors generally
providee better services, probably because they are being paid according to the numberr of containers they actually transport to the disposal sites. This incentive is
lackingg in WMD operations.
Appreciationn of the cleanliness of services (degree of littering) is considerably
lowerr in the communal container collection system compared to the house-to-house
collectionn system. In theory, the latter ensures effective removal of waste from premises,, whereas the communal container collection service - especially in the event that
servicess are unreliable and/or container sites are far removed from houses - incites
peoplee to dump indiscriminately. Across the board, privatisation has produced
higherr levels of employment within the sector, largely by the extension of services.
Att the same time, labour conditions in the private sector are inferior to those in
governmentt service where wages are lower, job insecurity is higher and non-wage
benefitss and facilities are fewer. In view of the high level of labour turnover it
lookss like employment in the waste sector in Accra is a last resort option. Waste
collectionn workers in Accra seem to consider their job and labour conditions to be
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worsee than those of many other people with similar backgrounds. This helps to explainn why labour turnover in the indigenous private sector is very high.
Ass Rondinelli and Iacono (1996) and Burgess et al. (1997) pointed out, private sectorr involvement in service provision raises issues of public interest and acceptability.. The law supports all four basic arrangements in solid waste collection in Accra.
Publicc outcry at the City and Country Waste's contract provides an excellent illustrationn of thee legal and social legitimacy of institutional arrangements.
Illegall and unhygienic waste practices constitute a threat to public health and the
environment.. The communal container collection system is most likely to generate
environmentallyy unsound practices. The inadequacy of collection points and containers,, the irregularity of waste collection and the distance people have to travel to
disposee of their waste encourage illegal dumping, constituting a potential source of
environmentall degradation and a public health hazard, especially for children
(dumpsitess frequently serve as playgrounds). Uncertainty about the responsibilities
ass regards the cleaning of collection points is another problem the system faces.
Bothh the WMD truck drivers and those working for private contractors just lift the
containers,, without cleaning litter and spillage. The idea is that residents will be
chargedd for the collective container collection service and, eventually, that AMA
willl collect rates from the households. Low frequency and the irregularity of solid
wastee collection also have a detrimental impact on public health and the quality of
thee environment. In the house-to-house collection system, people normally use appropriatee containers. Poor public health inspection and a lack of sanctioning against
sanitaryy offenders are additional reasons for these negative environmental impacts.
Furthermore,, contractors predominantly use open trucks, but scarcely cover the
wastee with a net to prevent littering during transportation. Some private contractors
and/orr drivers active in house-to-house collection avoid going to the dump and
payingg dumping fees to the AMA by unloading their vehicles at unauthorised
places.. In such instances private gain ends up in public loss. Such practices exist
duee to weakness as regards public monitoring and sanctioning by the WMD. The
authoritiess are primarily concerned with the effectiveness of solid waste collection
inn high-income neighbourhoods, but much less with the overall urban environment.
Despitee numerous complaints by residents in Accra about private contractors unloadingg their vehicles at unauthorised places, the offenders are never sanctioned.
Privatisationn has definitely helped to improve solid waste collection output in Accraa with about 70% of waste being collected by early 1999. The low-income settlementss suffer largely from the paucity of container sites and containers provided
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byy the AMA/WMD, a problem that could not be offset by contractors merely
chargedd with the removal of the waste from official vantage points. None of the
institutionall arrangements tries to link up with other domains of solid waste management,, e.g. to move beyond waste collection and link it to other important aspectss of solid waste management such as reuse, recycling and composting. The (local)) government's attitude towards reuse, recovery and recycling of waste materials
hass usually been very ambivalent.
9.22

Linking the findings to the current theoretical debate

Thee Accra investigation produced quite a number of empirical findings. To assess
thee theoretical implications of these findings, the study has to return to the three
theoreticall angles of the study96 as outlined in the Chapters 2 to 4, and to discuss
themm in terms of (i) drawbacks of decentralisation; (ii) better performance by privatee providers; (iii) the urban governance approach; (iv) the partnership approach;
(v)) guiding hand of the state; and (vi) neglect of the environment. The next subsectionss summarise the theoretical implications of the findings.
9.2.19.2.1 The drawbacks of decentralisation
Thee various decentralisation efforts - strengthening the district assemblies and creatingg sub-metropolitan assemblies within the Metropolitan Assemblies - have performedd far below expectation. This is due to a lack of transfer of resources from the
centrall government to the district assemblies and from the district assemblies to the
sub-metropolitann assemblies, in order to match the transfer of responsibilities. In
addition,, departments such as the WMD do not have financial autonomy and continuee to depend on the highly politicised allocative policies of the local authorities.
Thesee illustrate very familiar theoretical themes of impediments associated with
decentralisationn (Rondinelli, 1987, 1990, 1993, 1997, 2000; Bird et al.t 1995; Bennett,, 1990, 1993; Smith, 1985, 1996, 1999; Wolman, 1990; Martin, 1993; Hesse,
1991;; Hovrvath, 1994; Batley, 1996; Helmsing, 2000). The problem starts at the
levell mentioned first - the devolution to the district assemblies - as the factors that
frustratefrustrate this process are passed on, in this case, to the sub-metros and the WMD.
Inn Accra, two factors combine to explain the flaws of the reform. The first refers to
thee failure of the decentralisation policy in general, due to the inability to democratisee state power in a manner that would create an opportunity for the majority of
Ghanaianss to take part in collective decision-making and acquire access to political
Thee first of the theoretical debates addressed in Chapter 2 looks at decentralisation and privatisationn within the broader development debate that at present is dominated by the principles of neoliberalismm and from the perspective of the African state, particularly Ghana. The second one, addressedd in Chapter 3, examines urban management, environment and partnerships in the African
context.. The third one, which is highlighted in Chapter 4, focuses on solid waste management.
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authority.. It has failed to empower the people through the district assemblies. It has
failedd to restructure the government machinery and reform local governments to
takee responsibility for local administration and development and to make public
administrationn more efficient and responsive to local needs. It has neither been able
too restructure the allocation of resources and reassign functions and responsibilities
too the three levels of government (national, regional and district), in order to promotee the efficiency of management nor promote local development with involvementt of the people as a special pre-occupation to improve living conditions in all
localitiess in the country. It has failed to provide adequate political guidance, removee administrative obstruction, ensure accountability and responsiveness, and
improvee fiscal performance. The lack of elaboration of local government laws in
termss of new working procedures, etc. not only points to a lack of political guidance,, but also results in confusion and battles of competence between various levelss (the AMA and sub-metros; the WMD and AMA) which paralyses service delivery.. Administrative opposition, a lack of financial independence (solid waste collectionn in Accra is funded partly by central government resources) and the fact that
theree is still no composite budget for the district assemblies, etc. compound these
problems. .
Secondly,, Accra is the capital city, the seat of the central government and regional
government,, which implies a continuous interference from cabinet in local affairs
(cf.(cf. CCW).
Ourr findings support the idea that for decentralisation to be successful, it requires
genuinee political commitment at the top as well as strong political guidance in its
elaboration.. However, the "silent coalition" of opposing forces reluctant to alter the
powerr structure and the inheritance of authoritative and centralised governing - the
administrativee establishment (civil service), the ministries (including Ministry of
thee Local Government) - has managed to slow down the process of empowering
thee local assemblies. The same mechanisms frustrate decentralisation efforts within
thee district assemblies, where established elites find ample reasons to hold on to the
limitedd power in their hands (see also Bayliss, 2001; Rondinelli, 1999, 2000;
Wunsch,, 1998,2001).
9.2.29.2.2 Private providers perform better
Thee findings show that an overwhelming majority of consumers {i.e. 98%) in all
localitiess prefer private service providers to the WMD. They also believe that privatee service providers perform better services than the public ones. The dissatisfactionn about past governance performance translates into a strong pro-privatisation
attitude.. This is not only an opinion, but was supported by our findings on efficiency
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andd effectiveness gains through privatisation of solid waste collection, which supportt the general theoretical claims that the private sector performs better. The findingss point to better performance by the private sector in terms of high rates of user
chargee collection in house-to-house collection (up to about a 95% success rate),
improvedd cleanliness (e.g. by CCW) and higher productive efficiency. The ability
off private contractors to work with very limited resources as compared to the public
sectorr ones echoes familiar theoretical claims of private sector managerial capabilities,, its dynamism and superiority over the public sector (Batley, 1994, 1996; Cointreau-Levine,, 1994; Lee, 1997; Rondinelli and Kasarda, 1993; World Bank, 2001).
Besides,, the private providers are not bothered by political interference and seem to
havee less overhead costs, partly because these are externalised and carried by the
AMA/WMD.. However, the better performance by, and the comparative advantage
of,, the private sector largely come from savings on labour costs and partly from the
usee of very old vehicles and technologies that fit the qualities of the areas concerned.
Thee existence of publicc and private institutional arrangements in solid waste collectionn enables competition and comparisons of their performances. The findings also
supportt the assertion that the inefficiency of the public sector in the provision of
servicess has been the chief reason for pushing for privatisation (World Bank, 2001,
1994;; Batley, 1996, 1994; Rondinelli, 1997; Martins, 1993). The findings show
thatt competition helps to ensure quality at minimum cost (World Bank, 2001; IMF,
2001;; Stiglitz, 2000; Walsh, 1995; Samuelson andNordhaus, 1985) and support the
factt that competition consistently reduces the cost of public performance and resultss in significant economic savings to the taxpayer. It results in better value and
improvess performance by bringing viable, responsive, innovative and cost-effective
competitorss (public and private) to the "table" (Styles, 2001). The findings also
showw that the process of competition provides an imperative for the public officials
too focus on removing obstacles to better performance and greater efficiency. The
objectivee is to focus on the most effective and efficient way of accomplishing the
tasks,, regardless of whether it is done by civil servants or contractors.
Thee findings show that the local private operators in Accra have proven that they
aree able to provide good quality solid waste collection services at comparatively
loww costs leading to high levels of satisfaction among consumers. This underlines
thee theoretical claim that the private sector has a comparative advantage in terms of
productivee efficiency and effectiveness. These advantages have been provided
throughh the indigenous business class, a number of small to medium sized enterprises,, utilising predominantly simple technologies and large numbers of workers.
Veryy often, the potential of these local enterprises is insufficiently recognised by
thee authorities. This partly stems from their preference for dealing with big, mod251 1
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ernn businesses that satisfy basic legal standards, partly because they want to reduce
transactionn costs (having to deal with many small providers) {cf. Baud et al, 2001;
Dee Haan et al., 1998). Furthermore, in Accra (at least until 1999), entrepreneurs
weree free to arrange their own mix of labour input and technology usage resulting
inn a certain diversity of approaches well attuned to specific local circumstances.
Furthermore,, the companies involved, especially those providing house-to-house
collectionn services on a franchise basis, were able to generate an acceptable profit.
Thiss attests to the flexibility of the private sector in solid waste collection. Providerss are granted exclusive rights to the service in a particular area and residents are
requiredd to participate in the service.
Thee findings show that the desire of the private local contractors to work more to
earnn more revenue is not in dispute. With better tariffs and prompt payment for
services,, as well as effective supervision and monitoring by the local authority, the
privatee sector performs well. This was demonstrated by the fact that by the end of
19988 and early 1999, the private local contractors were able to provide more than
70%% of the waste collection services in Accra. The weakness of the private sector
too deliver as expected in solid waste collection is often due more to the environmentt within which it operates rather than its capabilities per se. This study asserts
thatt the conditions under which the private local service providers work in solid
wastee collection in Accra (low tariffs and tardy payments) do not make it possible
forr private local contractors to reveal their full potentials.
9.2.39.2.3

The urban governance

approach

Iff 'governance' can be taken to mean, as Stoker (1998) suggests, the successful managementt of community affairs through a mixing of public, private and voluntary actors,, then solid waste collection is an excellent case to test the working and adequacy
off governance. Contrary to the idea of governance, policy development in Accra is
stilll based on a conventional public management approach with the local government
inn the driving seat and acting as the prime initiator {i.e. a top-down approach). Other
actorss are not given a say in the planning and decision-making process (notably a
lackk of community participation), resulting in no sense of ownership. This study also
testifiess to the painful neglect of community participation in the design of privatisationn policies. In both the rich and poor areas of the city of Accra, solid waste service
providerss are foisted on the residents without their involvement in decision-making.
Inn Accra, the authorities have worked in the familiar top-down manner based on the
assumptionn that the government knows what is best for its people. As a result, residentss are not incited to develop a sense of commitment to the quality and sustainabilityy of solid waste collection in their areas. Popular participation is crucial because the
ultimatee beneficiary of waste collection services is the consumer. It is especially im-
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portantt to consult them on the most appropriate method of collection in their area and
thee affordability of possible charges.
Thee transition to a new networking style of governing is by no means easy. Despite
officiall commitment to the concepts of participatory democracy, the government
andd its representatives have difficulty in working along these lines due to the inheritancee of authoritarian and expert-driven management practices and the lack of
legall provisions for participatory planning. The authorities continue to dictate
ratherr than to negotiate even though they are not really capable of effective dictating.. In actual fact, the non-public stakeholders have already shown that public affairss are sometimes better arranged outside the public sector (cf. the early experimentss with privatised solid waste collection without AMA's involvement: the
wastee pickers collecting waste and bringing it to the containers in Adabraka and the
assemblymenn organising for container site cleansing).
Thee findings of the study attest to the fact that solid waste management is no longer
aa (local) government monopoly, but a domain opened to various modes of publicprivatee co-operation. In solid waste collection, public and private concerns and
wayss to address them come together because waste generation, which is a private
activity,, constitutes a public problem both in terms of health risks and environmentall pollution. Such blurring of boundaries and responsibilities requires governancee in which all the key actors and stakeholders come together in partnerships to
achievee a common public goal. However, a major prerequisite for the transition
towardss governance is that actors trust each other. This brings us to the next issue,
thee partnership approach.
9.2.49.2.4 The partnership approach
Despitee the fact that the majority of the people want privatisation of solid waste
collectionn services, they simultaneously do not want the local authority to divest
itselff completely of its responsibility in solid waste collection. When public tasks
aree passed on to the private sector, safeguards have to be built in. Therefore, privatisationn usually implies some kind of public-private partnership (Ostrom, 1996;
Baudd and Post 2001; Batley, 1994, 1996). The privatisation policy did not exoneratee the local government authority of its constitutional obligations for solid waste
collectionn in Accra (see also Batley, 1996). The findings show that solid waste collectionn continues to be a public good, which cannot be fully privatised and that the
locall government has to continue supporting financially, even after privatisation of
thee services. This is so because in poor countries, consumers cannot be charged
accordingg to their consumption, and not all the costs can be recovered.
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Thee study attests to the importance and potentials of partnerships as an important
tooll in ensuring good governance of solid waste collection in the urban setting (see
Baud,, 2000; Baud et al, 2001; Hordijk, 2001; Baud and Post, 2001; Post and
Obirih-Opareh,, 2002; Helmsing, 2000; Stoker, 2000, 1998). The findings show that
thee AMA as the public partner fell short in delivering its expected share of the bargain.. The partnering did not lead to a gradual advancement of shared norms and
mutuall understanding, but reconfirmed mutual distrust. Rather than being credited
forr providing good quality solid waste collection at comparatively low cost, the
locall contractors were blamed for not succeeding in cleaning up the entire city.
However,, they only operated in specifically assigned parts of the city and only
startedd economising on their performance in the communal container collection
areass in response to the tardy payment by the AMA/WMD. To a certain extent, the
fallaciess of decentralisation bounced back on the partnering in solid waste collectionn in the sense that the commissioner of the service was unable to act as a principal.. The AMA's endemic financial and managerial weakness, especially its inabilityy to implement an appropriate system of cost recovery, made them lose control.
Ass a result, the central government stepped in, albeit not only for unselfish reasons,
butt also as a convenient excuse to favour some of its political friends.
Obviously,, the local private actors cannot compensate the shortcomings on the
publicc side. Partnerships are based on the idea of complementarities: each partner
bringss in something unique and together this may produce synergy. It would be
naivee to expect the private sector to defend the public interest. The indigenous contractorss have not, for example, done anything to improve servicing in the most deprivedd residential areas. Furthermore, one should remember that their comparative
successs came at some cost, notably poor labour conditions and a lack of concern
forr the environmental aspects of solid waste collection.
Thee role of the consumers has been painfully neglected in the design of the privatisationn policy. There is some reason to believe that the involvement of communities
inn the partnership would be beneficial. To take an example, residents in the middleincomee area of Adabraka have themselves taken the initiative to upgrade the communall container collection system by hiring waste pickers to come and collect the
garbagee at their doorsteps and bring it to the container sites. Such initiatives have
thee advantage of being tailored to the needs of the people, rather than being imposed
onn them. The findings show that in order to select the most appropriate methods it is
essentiall to give residents a firmer say in planning and decision-making.
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9.2.59.2.5 The guiding hand of the state
Thee findings also show that the private providers perform better, notably with the
guidingg hand of the state. Public-private partnerships were troubled. They were
overruledd by central government. The local authority was not able to be financially
soundd internally without resorting to the central government. The public partner is
usuallyy seen as the caretaker of the public interest and the promoter of social acceptability.. In principle, the contracting approach enables (local) governments to
keepp a firm grip on the entire process through specified contract performance
measures,, enforceable contract sanctions and rigid performance monitoring and
costt accountability. It requires the authorities to have an effective monitoring and
controll system as well as the necessary means to cover the expenses incurred.
However,, in Accra, these conditions are not fulfilled: the local authority was not
ablee to act as principal in public partnership arrangements due to the failure of decentralisation.. The findings support various theoretical claims that partnerships in
solidd waste collection function best if there is trust between the partners, mutual
accountabilityy and leadership.
Theree will always remain a crucial role for the state to play in arranging for more
sustainablee ways of solid waste collection. The study found that in Accra, like in
mostt cities in developing countries, market conditions for this particular public
goodd are imperfect and many poor households are simply unable to pay according
too their consumption. Furthermore, in addition to the need to subsidise the running
costss of solid waste collection, the authorities will continue to bear the transaction
costss of contract management and the costs of performance monitoring and investmentss in container sites, sanitary landfills etc. Finally, there continues to be a
needd for a public actor that sets standards for performance, public health, labour
conditionss and protection of the environment and that arranges for these standards
too be upheld. Ultimately, ordinary citizens and their organisations have to see to it
thatt authorities deliver their share in future partnering arrangements.
Moreover,, the regulatory framework is flawed. There is poor site inspection and
supervision,, enabling the mixing of containers for solid and liquid waste which
threatenss the life of visitors and those living near the containers. This study
strengthenss the familiar theoretical theme that privatisation requires the guiding
handd of the state to become effective, through stringent regulation, supervision and
monitoring.. A crucial role the local authority needs to fulfil involves protecting the
publicc interest and promoting social acceptability. There is still lack of enthusiasm
onn the part of authorities to start working with the private sector and vice-versa,
partlyy due to:
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a)) a lack of trust and reluctance to work together;
b)) a public sector which is incapable of delivering its share and unable to act as a
principal; ;
c)) a private sector does not defend public interests on its own accord so that environmentall health and labour standards are not sufficiently protected and remain
thee responsibility of local governments;
d)) a local government neglect of community involvement in partnering.
9.33

Policy suggestions derived from the study

Theree are quite a number of problems that deserve swift action to ensure an improvedd and more sustainable waste collection system in Accra. Though the problemss are many, we identified the major constraints to solid waste collection system
inn the city in Section 9.1 where we answered the research questions referring to the
magnitudee and causes of solid waste collection problems in Accra, all of which
relatee to lack of effective urban governance. Policy intervention, obviously, should
targett the elimination of these constraints. Action should therefore focus on:
1.. The need to empower the district assemblies and address the shortcomings of
thee decentralisation policies (cf. Section 9.1.4). We will briefly indicate here
forr each of these elements the major reforms that are to be made. District assembliess should be empowered by (i) making leadership more independent
fromfrom the central government; (ii) speeding up the adoption of rules and regulationss to fit the decentralisation structure; (iii) speeding up financial independencee of the district assemblies by granting a composite budget; and (iv) supportingg district assemblies in their efforts to increase own revenues.
2.. The integration of policy design and involvement, moving to a new style of
governingg that fosters widespread involvement of private and community actorss in the preparation, planning, decision-making, design, implementation and
monitoringg of waste collection arrangements. This might increase civic responsibilityy towards waste collection and improve trust in local authority {cf Sectiontion 9.1.1).
3.. Fostering a positive change in attitude of residents and policy makers towards
wastee collection.
4.. Making the system more viable by various financial and technical interventions. .
5.. Concern for the environment, including public health aspects, environmental
deteriorationn and waste as a resource.
Inn the sections below, we will suggest possible ways or methods to overcome these
problemss through a number of policy recommendations.
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9.3.19.3.1 Policy design and implementation
Policyy must be realistic. It should link with the current governance perspective of
havingg stakeholders jointly work towards the achievement of collective goals. Locall authorities have to work in harmony with other actors and listen to and consult
withh other stakeholders in the design of policies and arrangements that affect their
lives.. This will create a sense of ownership. They should also link to promising
actionss on the ground that have been successful and could perhaps be scaled up to
providee it officially. The local authority should implement things, which have alreadyy proved successful, such as franchising, contracting out fee collection and
buildingg on people's own initiatives, cf. Adabraka etc.). The enforcement of bylaws
shouldd perhaps be based on the closer involvement of communities, using communityy leaders and unit committees rather than officials who are underpaid and badly
motivated. .
9.3.29.3.2 Change in attitudes
AA positive change in attitude towards solid waste collection among all stakeholders
iss the surest guarantee for a sustainable solid waste collection system in Accra. The
generall public must be sensitised to their civic responsibility in solid waste collection.. This involves public education and awareness creation, in which the media
havee a unique role to play. Improved solid waste collection requires not individual,
butt collective and coordinated actions. Residents must abide by basic sanitation
regulations.. They must ensure that their waste is properly stored and kept away
fromm roaming livestock and must desist from the indiscriminate dumping of waste
andd littering, which is a particular feature of the low-income areas. Local authoritiess should not condone and connive with activities that disrupt orderly collection,
transportationn and disposal of waste. Byelaws must be enforced vigorously; otherwisee they are of no use. The mass media could help to educate and create environmentall awareness and make the public aware of the effect of poor sanitation and
wastee management.
9.3.39.3.3 Supervision, monitoring, evaluating and coordination
Thee local authority must strengthen its supervisory, monitoring, evaluating and
coordinatingg roles to increase the effectiveness of institutions and institutional arrangementss for waste management in the metropolis. It should ensure better coordinationn between the WMD (the service performance sector) and the Environmentall Health Department (EHD) responsible for health inspection, bylaws implementationn and illegal practices by providers. Money has therefore to be set aside
forr proper inspection and equipping inspectors. This is the hidden or transaction
costt of solid waste collection, which the local government authority must bear. Fur-
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thermore,, the local authority should also give residents a way of monitoring performance,, for example through cleaning committees. Residents can play an active
rolee through their community leaders, assemblymen and members of unit committeess to monitor and evaluate the performance of waste contractors. Residents demonstratedd their capabilities to play this role during the franchised house-to-house
systemm when they demanded value for their money. Sound monitoring improves
thee quality of service and ensures that environmental standards are met. Lapses in
monitoringg enable some service providers and consumers to flout bylaws, labour
standards,, environmental regulations, health and ethical standards with impunity.
9.3.49.3.4

The viability of the system and increased funding

Inadequatee funding is identified as one of the major causes for poor performance
andd the inability of the local authority to extend the coverage of the waste collectionn system to areas presently denied. The local authority could increase funding
forr its solid waste collection through the following mechanisms:
a)) Cost recovery.
b)) Instituting and implementing differential rates based upon area classification
andd affordability. It should encourage community participation in the design of
thee solid waste collection system, notably a right mix between service levels
andd costs. The rates should be adjusted upwards to take account of inflation
overr a period of time.
c)) Using better methods for collecting fees such as privatising it, engaging commissionedd agents, daily or monthly payments, or including the bill in water or
electricityy bills, as is the case in many other (developing) countries.
d)) Sanctioning free riders.
e)) Extending house-to-house services (for which people are more inclined to pay).
f)) Fiscal discipline.
g)) Sourcing other taxable avenues.
Wee will elaborate these mechanisms in more detail below.
aa
Cost recovery
Fundingg is obviously one of the major conditions for improved solid waste collectionn in Accra. A major concern to policy makers is how to overcome the low revenuee it derives from user fees for solid waste collection services. The consequence
off the pay-as-you-dump (PAYD) policy in the late 1980s and early 1990s provides
aa unique policy lesson for the local authority with regard to the implications of full
costt recovery measures. The study therefore suggests avoiding over-reliance on
userr fees, but also finding alternative sources to supplement or offset the low cost
recoveryy of solid waste collection. However, the findings show that people are
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willingg to pay, albeit perhaps not the full costs, if services are reliable and adequate.. Free riding can be prevented if appropriate institutional arrangements have
beenn created (such as the franchise system) and provisions for accountability have
beenn put in place. It could be prevented by social control or government control on
thee actions of people. This cuts across all segments of the population, including
thosee in poor areas. The local authority should capitalise on this and organise reliablee and adequate services. This, however, presents a problem of which should
comee first: the chicken or the egg riddle. A way out of this is for the local authority
too take the lead and demonstrate a willingness to provide reliable and adequate services.. This will enable it to collect user fees for its services. Then the local authorityy could take advantage of the willingness to pay to raise revenue, based upon affordability. .
bb

Differential rates, qffbrdability and community participation in the design
ofof waste collection arrangements
Thee issue of affordability as regards paying for solid waste collection services illustratess a familiar social dilemma which the city authorities face when confronted
withh the real life situation of what to do to ensure sustainable solid waste collection.. The public good nature of solid waste collection poses a policy dilemma to
policyy makers and city authorities, particularly those in poor developing countries.
Iff non-payers are excluded, the payers will suffer the consequences such as reduced
cleanlinesss and threats to public health. Solid waste collection requires collective
actionn and not the action of individuals.
Thee local authority should also investigate the affordability of the rates in combinationn with the levels of service, with the community deciding on the most appropriatee combination. Experiences from initiatives undertaken by some assemblymen in
Accraa who put attendants at waste collection points in Akweteman and Kaneshie to
cleann the area and to collect fees from users, could serve as a useful guide in the
developmentt of a more accountable community-based system, which uses communityy leaders to collect fees. Community leaders know the people very well and
couldd keep track of non-payers. Consultation between the local authority and the
communityy with regard to the design of waste collection system facilitates ownershipp of the process, which invariably contributes substantially to its performance.
cc
Better fee collection methods
AA better method of fees collection should be put in place to guarantee the durability
off the system. The findings show that the franchised house-to-house collection systemm for the private service providers proved to be very successful. The problem
wass with the public sector whose success rate in fee collection was not so success-
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fill.fill. The success for the franchisee system was that the consumers could demand
valuee in return for paying the fees. Following the withdrawal of the public sector
fromm waste collection, it would be appropriate to return to the franchised system in
whichh the service provider collects the fee itself. However, if the contract system is
too continue, then commissioned private firms must be selected through open biddingg to collect the fee on behalf of the local authority. A better user fee collecting
mechanismm must be established for areas where the communal container collection
systemm is operating. This is where community leaders can play an effective role
throughh educating their constituents. Commissioned agents can also be recruited
fromfrom the ranks of members of the community to help in user fee collection. The
unitt committees could best handle this in their areas. The authority should beware,
however,, of introducing new avenues for enrichment, favouritism and patronage.
Furthermore,, the authorities will always have to recognise that people, especially in
thee poorer parts of the city, cannot pay according to their consumption and that
theyy will have to subsidise. Besides, the authorities will continue to bear the transactionn costs of solid waste management at city level such as for contract management,, performance monitoring, etc.
dd
Sanctioning free riders
Thee inability of the local authority to sanction free riders to deter others perpetuates
thiss negative practice. It also deprives the authority (or in the case of a franchised
system,, the public or private service provider) the means of raising the money
neededd to sustain the service. Offenders should be prosecuted in court, since if nonpayerss are excluded, the payers will suffer the consequences.
ee
Extending house to-house services
Majorr improvements in the cleanliness of residential areas will probably require
thee introduction of the house-to-house collection system across the city. However,
thee nature of the system - frequency of collection, technology choices and the rates
too be charged - will have to be differentiated to reflect variations in prosperity. The
locall authority must extend the house-to-house collection system after consultation
withh the communities and consumers on the design of the institutional arrangement,, including the user fees involved. As a start, the local authority could introducee house-to-house collection into all areas with a good road network and accessibilityy to houses such as in Osu, Adabraka, and James Town. This process could
continuee till all such areas are serviced through the house-to-house collection system.
ƒƒ
Fiscal discipline
Thoughh solid waste collection is the largest single item in the recurrent expenditure
inn the overall budget of the local authority, performance on the ground is abysmal.
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Thee low productive efficiency stems from objective problems on how the funds of
solidd waste collection are disbursed. Fiscal discipline is a sine-qua-non to improved
performance.. If the local authority were to use funds more prudently and plug leakagess in revenue mobilisation, it could improve waste collection in Accra with the
currentt level of taxation, when adjusted for inflation.
gg
Sourcing other taxable avenues
Sincee revenues from user fees continue to be inadequate to meet the whole waste
collectionn system (see Table 8.2a, 8.2b and Figure 8.1), the local authority must
identifyy more potential taxable sources, which it has not yet tapped. For instance,
itt could demarcate most of its major roads in the central part of Accra, including
thee central business area (CBA) and certain residential areas, as parking lots for
feess at differential rates based upon the areas' classification. Part of the revenue
fromm this source could be used to improve solid waste collection services in the
city.. Parking fees will also help to reduce haphazard parking and ease traffic congestionn in the city centre.
9.3.59.3.5

Integrating environmental concerns

inplanning

Environmentall neglect is another major problem facing sustainable approaches.
Mostt of the policies tend to focus on socio-economic perspectives such as efficiencyy criteria and less on the environment, if at all. Sustainable development approachess in solid waste management mean that environmental considerations
shouldd also be brought to the forefront of any development and management programme.. It should integrate waste collection with other domains of solid waste
management,, such as using waste as a resource for reuse, recycling and composting.. It should pay a lot of attention to environmental health aspects in the planning
andd implementation stages.
9.44

Areas for new and additional research

Thee study suggests a few areas that are theoretically rewarding and or relevant to
futuree policy. These are grouped into two levels: (i) general and (ii) Accra/Ghana.
General General
a)) How can the inclusion of ecological concerns in urban policies, in general, and
thosee regarding public service delivery, in particular, be fostered in accordance
withh an interpretation of urban environmental management that recognises
widerr responsibilities than simply those of the city and its residents?
b)) How can partnerships across the public-private divide defend the public interestt or enhance urban sustainable development? More specifically: how can
ideass concerning integrated solid waste management be promoted and how can
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officialss and policy makers be made enthusiastic about an approach that seeks
too integrate socio-economic, public health and wider environmental concerns?
Howw can the potential of partnerships across the public-private divide be promoted?? How can such collaboration be expanded to include community actors
and/orr informal actors (waste pickers)? How can the factor that frustrates public-privatee collaboration within specific contexts be mitigated and potentials for
synergyy be enhanced?
c)) Under what conditions could public providers deliver the same quality of servicess as the private sector?
Accra/Ghana Accra/Ghana
a)) Why is (organic and inorganic) waste not more widely used as a resource?
Howw can linkages between different domains in solid waste management systemm such as recycling, reuse and composting of (in)organic waste be integrated
andd promoted in Accra and other cities?
b)) Is the potential of using waste as a resource sufficiently understood in Accra
and,, if not, why not and in what respects? How can linkages between solid
wastee collection and recycling, reuse, and composting of waste be strengthened?
c)) What is the most appropriate mixture of production factors (technology
choices)) for solid waste collection in various residential areas, taking affordabilityy into consideration?
d)) How best could cost recovery be organised in Accra?
e)) Should the sub-metros continue to have a role in the organisation of solid waste
collectionn and, if yes, what role?
f)) How could community involvement in solid waste collection best be organised?
9.55

In conclusion

Theree is ample reason to engage in comparative research in order to further our
understandingg of the factors that are decisive in explaining the success or failure of
decentralisationn and privatisation exercises. Decentralisation and privatisation have
becomee almost universally embraced policy devices. Their form and performance
continue,, however, to be shaped by local relationships and the whims of local politics,, notably the attempts by the central government to restore its Accra power base
andd to help friends of the former regime into lucrative positions. The dynamics of
privatisationn of solid waste collection in Accra show that genuine political commitmentt to the idea, as well as political guidance of the process were sadly lacking.
Forr the situation to improve, attention has to be paid to the creation of an enabling
frameworkk and appropriate regulatory provisions. Furthermore, much needs to be
donee to widen the social and political legitimacy of the reforms. Successful publicprivatee collaboration requires a bottom-up approach and consultation with other
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stakeholderss on the basis of equality and mutual respect. Policies of decentralisationn and privatisation may still be suitable for improving urban environmental
management.. Without basic institutional adjustments, sound financial mechanisms
andd changes in attitude it will, however, be impossible to prove their value.
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Summary y
Thiss study on new institutional arrangements for solid waste collection in Accra
showss the impact of the government's decentralisation and privatisation policies on
urbann governance and environmental management in the Accra metropolitan area.
Itt provides an illustration of micro impacts of macro policies. Furthermore, the
studyy shows a number of important elements such as large gaps between formal
ruless and actual practices due to the poor organisation of decentralisation and privatisationn policies, inadequate fiscal transfers from the central government to decentralisedd bodies to match increased responsibilities, weak internal revenue mobilisationn capabilities of the district assemblies, the tendency of the central governmentt to interfere in purely local matters despite the decentralisation policy, the lack
off effective urban governance and its effects on service provision, the distinctive
rolee of the informal sector, the preference of consumers for private service providerss and inadequate attention to environmental concerns in the development programmes.. The subsequent discussions give brief summary them.
Thee thesis consists of nine chapters. Chapter 1 describes the study area, its nature
andd characteristics, and the methodology for the study. It shows that despite the
reforms,, the solid waste collection problem is far from solved.
Thee theoretical framework which hinges on three domains is presented in Chapterss 2-4. Chapter 2 discusses decentralisation and privatisation within the broader
developmentt debate and the perspective of the African state (i.e. Ghana). It points
outt that the last three decades represent an attack on government and bureaucracy
andd centralisation in favour of decentralisation and privatisation. Government
agenciess are viewed as monopolies that have few incentives to provide effective
servicess at reasonable cost. To a large degree they are insulated from their constituenciess by layers of government bureaucracy and civil service protections so
thatt they achieve a life of their own, serving the needs of their managers and employeess as well as a few narrow, external constituencies that have leverage over
them.. Several market-inspired mechanisms have arisen to replace government
provisionn or at least modify it.
Threee major points can be singled out. The first refers to uniform approach and
strongstrong external pressures. There is the tendency to suggest uniform policy reform
inn spite of profoundly different settings. Decentralisation is often an abstract exer-
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cisee in which there is not enough appreciation for details of the strategy and its implementation.. The devil lies in the details. Different situations in terms of services,
institutionall settings and geography merit different approaches. But the present
questt for deregulation, decentralisation and privatisation tends to look for mechanicall and universal strategies, which have very uneven consequences.
Thee second points to a lack of political support for reforms and strong internal oppositionposition from the leading sectors in society. The fact that policies of decentralisationn and privatisation were imposed on many debt-ridden developing countries, as
partt of structural adjustment programmes regardless of their actual politicaleconomicc situation, implies that domestic political support for these reforms is not
alwayss self-evident. The lack of political commitment is probably one of the most
importantt reasons accounting for abysmal results Strong internal opposition from
bureaucratss who are expected to implement or supervise the implementation of the
decentralisationn and privatisation policies for fear of losing personal interests (Bayliss,, 2001) and pressure from trade unions and civil society affect the processes and
theirr outcome.
Thirdly,, conditions for successful decentralisation and privatisation are not fulfilled.filled. These include (i) the weakness of (local) government in its new control and
managementt status; (ii) a private sector not always capable to step in/or reluctant to
takee over; (iii) the building of new layers of government versus downsizing governmentall structures and cuts on government spending through SAPs; and (iv) a
lackk of democratic tradition, strong central government organisation to control (local)) government and the private sector. Decentralisation requires a willingness on
thee part of central government to share power and to engage lower level units in the
decision-makingg process. The advantages of privatisation can be maximised if the
governmentt creates a competitive environment, has adequate procedures for promotingg cost reduction and service quality, strongly supports small-scale and medium-scalee enterprise development and the divestiture or restructuring of state
ownedd enterprises. Privatisation requires the government to perform an effective
regulatoryy role to minimise corruption and inequity.
Chapterr 3 puts urban environmental management in a theoretical perspective, linkingg it to current thinking about urban governance and sustainable development.
Currentt policies of decentralisation and privatisation are aimed at creating appropriatee institutional arrangements to enable the public and private actors work towardss achieving a common goal with better results. Government and non-public
agentss should team up in partnership to provide economic infrastructure for devel-

266 6

Summary Summary

opmentt and efficient service delivery. Partnerships are major tools in urban environmentall management policies, linking directly to the governance perspective.
Thee chapter shows that urban environmental management and urban management
aree two concepts based on similar principles, the most important difference being
thatt urban environmental management looks more beyond the city boundaries, especiallyy in terms of environmental consequences of urban development. In practice,, urban environmental management is more than urban management for its concernn for the environment. In the case of urban management, environmental concernss are narrowed down to "brown agenda" problems (i.e. environmental health
issues),, often paying only lip-service to environmental concerns.
AA more principled approach to urban management tries to link urban environmental
managementt to sustainable development and sees sustainable development as meetingg both human needs and satisfying considerations of ecological sustainability.
Characteristicss of genuine urban environmental management are:
Satisfactionn of the "brown" agenda, notably access to decent housing and services. .
Healthyy working conditions and a healthy living environment.
AA development pattern that reduces the use of natural resources, does not depletee sinks, and respects ecosystems and biodiversity.
Seekingg to include all actors in planning, decision-making and implementation
ass well as to integrate different sectors of the economy.
Chapterr 4 addresses solid waste management, decentralisation and privatisation
policiess and their interrelations. It shows that a country's waste management systemm is a critical indicator of its level of development. Physical planning of estate
developmentt has a tremendous impact on waste management and environmental
health.. Reuse, recycling, and composting not only reduce the volume of waste for
finall disposal, but also promote the judicious use of resources.
Problemss of waste disposal are severest in poor cities in developing countries.
Collectionn points can easily become small garbage dumps, especially when collectionn is intermittent. In many poor countries, public budgets have been under great
pressuree in recent years and waste collection is often among the services to suffer
most.. Solid waste collection often creates one of the most visible environmental
problemss in low-income communities. Two groups most directly exposed to solid
wastee are children and waste pickers in low-income neighbourhoods in cities in
developingg countries. The local authority, which is the main stakeholder in solid
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wastee collection, should always take a special interest in the effectiveness and
costss of collection methods, the effectiveness and costs of sorting systems and
novell recovery methods. The public good nature means that even where the servicess are privatised, the public sector must remain fully engaged, at least in
regulating,, supervising, monitoring and evaluating the activities of private
contractors.. In fact, privatisation does not take away the local authority's
responsibilityy with regard to solid waste collection.
Chapterr 5 deals with decentralisation in Ghana. It gives a historical perspective of
locall government in Ghana, with an emphasis on the situation before and after the
19888 decentralisation policy, with special emphasis on the fiscal consequence of
thee reform. Though Ghana has taken clear steps to pass legislation creating new
locall government institutions, these are not sufficient to reap the potentials of developmentt of decentralised local government. Being denied sufficient revenues,
locall governments have performed their statutory functions poorly. Thus, while
structurall adjustment and decentralisation were initially associated with a reduction
inn central transfers, the deepening financial crises at local level compelled central
governmentss to surrender to pressures to form improved central grant systems.
Thee decentralisation and privatisation policies in Ghana have had a direct bearing
onn the quality of life, particularly in the urban areas. The private sector was supposedd to take the lead in urban development, following the inability of the local authorityy to deliver urban services, but has largely held back for political and economic
reasons.. Private sector involvement in urban service delivery is still in its infancy.
Nevertheless,, some experiences have been gained in privatising solid waste managementt and sanitary services in Accra and several larger cities in Ghana. These initiativess demonstrate that the private sector has a real potential for providing improvedd services. However, most privatised public service delivery suffers from
severall drawbacks. Because of the public good nature of some public services,
theree is a good case for continued financial involvement by the central and the local
governmentss to mitigate the negative consequences should individual consumers
optt out of the service or be excluded from the service. If rates are artificially set at
uneconomicc levels and the local government does not sufficiently compensate this,
thee sustainability of a privatised public service will be compromised. Apart from
corruption,, cronyism and political patronage, this is probably the greatest threat to
successfull privatisation of urban services. In general terms, experiences in Ghana
supportt common views on decentralisation and privatisation policies.
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Chapterss 6-8 make use of the results of the Accra investigation on solid waste collection.. Chapters 6 and 7 present the results of the survey as such, while Chapter 8
assessess the survey results from the specific angle of sustainable development.
Chapterr 6 deals with waste practices and the solid waste cycle in Accra and analysess the survey results. It shows that waste management, like other services such as
waterr supply and sanitation, is of critical concern in human settlements. Poor solid
wastee collection practices severely affect the quality of life of its inhabitants. We
showedd that institutional weakness, inadequate financing, poor cost-recovery
measuress and the lack of clearly defined roles for agencies in charge of solid waste
managementt seriously hamper solid waste collection. This calls for efficient and
achievablee institutional arrangements for collecting solid household waste.
Chapterr 7 highlights the attitudes and perceptions of consumers, service providers
andd policy makers with respect to solid waste management. It shows that deficienciess in solid waste collection services in Accra, like in many other cities of subSaharann Africa, are not only a reflection of absolute resource constraints and constraintss related to the institutional arrangements of urban services delivery, but are
alsoo related to the attitudes of residents and officials to solid waste collection.
Inn general, people serviced through the house-to-house collection system are more
satisfiedd with the service than those serviced through communal container collection.. The most common solid waste collection problems perceived by the residents
aree related to dissatisfaction with the low frequency of collection, the costs and the
cleanlinesss of the service. Consumers of the communal container collection service
wouldd like to have more collection sites, containers and labour available. Much is
expectedd from privatisation, though some fear increased prices if private sector participationn in solid waste collection increases.
Policyy makers, in turn, are generally satisfied with the arrangements that emerged
afterr decentralisation and privatisation, particularly in house-to-house collection.
Whatt worries them, however, is the financial burden of the communal container
collectionn service. The survey shows that there is a growing realisation among even
thee poor that the status quo (i.e. free solid waste collection services for collective
containerr collection) cannot continue.
Chapterr 8 assesses the socio-economic and environmental performance of public
andd private modes of solid waste collection in Accra. It assesses the survey results
fromfrom the specific angle of sustainable development. It points out that policies of
decentralisationn and privatisation have completely altered the setting of solid waste
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collectionn in the Ghanaian capital. The most decisive factor in determining differencess in performance is the mode of collection: collective container collection versuss house-to-house collection.
Thee analysis shows that privatisation has brought advantages to the consumers in
termss of wider coverage, higher frequency and more reliable services {i.e. enhancedd regularity of container haulage in areas working with the collective containerr collection system and regular payment of service fees by residents in the
house-to-housee collection system). Furthermore, there is tremendous public support
forr privatised solid waste collection. However, there are also a number of drawbacks.. The environment and labourers are paying for some of the benefits. The majorr flaw of the entire system is, however, the lack of financial sustainability, which
iss related to the non-commercial/public good nature of the service. The financial
viabilityy of solid waste collection at city level partly depends on the success of cost
recovery.. In order to enhance participation in solid waste collection services and
improvee cost recovery, it is vitally important to give people a say in the design of
thee arrangements in their areas.
Thee concluding chapter provides a summary of the major conclusions of the thesis
structuredd along the research questions. It links the findings to the theoretical debate
off the study and makes recommendations for policy and further research. It concludess that decentralisation and privatisation have become almost universally embracedd policy devices. Their shape and performance continue, however, to be
shapedd by local relationships and the whims of local politics. The dynamics of the
privatisationn of solid waste collection in the capital of Accra show that genuine politicall commitment to the idea, as well as political guidance of the process, were
sadlyy lacking. For the situation to improve, attention has to be paid to the creation of
ann enabling framework and appropriate regulatory provisions. Furthermore, much
needss to be done to widen the social and political legitimacy of the reforms. Successfull public-private collaboration requires a bottom-up approach and consultation
withh other stakeholders on the basis of equality and mutual respect. Policies of decentralisationn and privatisation may still be suitable to improve urban environmental
management.. Without basic institutional adjustments, sound financial mechanisms
andd change in attitude it will, however, be impossible to prove their value.
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Accra Metropolitan Assembly
Accraa Metropolitan Authority
Central Communal Container (solid waste) collection
City and Country Waste
City Waste Management Company
Environmental Protection Agency
Greater Accra Metropolitan Area
Ga District Assembly
Gaa District Authority
Gaa District Area
Ghana Statistical Service
Ghana Television
House-to-house (solid waste) collection
International Monetary Fund
Kumasi Ventilated Improved Pit Latrine
Ministry of Local Government and Rural Development
National Development Planning Commission
Non-Governmental Organisation
Netherlands Israel Development Research Programme
Pay-as-you-dump
Provisional National Defence Council
Structural Adjustment Programme
Solid Waste Collection
Solid Waste Management
Tema Municipal Assembly
Temaa Municipal Authority
Temaa Municipal Area
Transnational corporations
United Nations
United Nations Development Programme
World Bank, International Bank for Reconstruction
andd Development
World Conference on Environment and Development
Waste Management Department
World Resource Institute
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Samenvatting g
Ditt onderzoek naar nieuwe institutionele regelingen voor vuilnisophaal in Accra,
Ghana,, laat de effecten zien van het decentralisatie- en privatiseringsbeleid van de
overheidd op het stedelijk bestuur en milieubeheer in de stad. Het maakt duidelijk
hoee macrobeleid op microniveau kan uitwerken. Verder laat het zien dat er een
enormee kloof gaapt tussen de officiële regels en de alledaagse praktijk als gevolg
van: :
dee slechte uitvoering van het decentralisatie- en privatiseringsbeleid;
onvoldoendee overdracht van financiële middelen van de centrale overheid naar
lageree overheden om de nieuwe verantwoordelijkheden het hoofd te kunnen
bieden; ;
hett zwakke vermogen van gemeenteraden om inkomsten te genereren;
blijvendee bemoeienis van de centrale overheid met lokale aangelegenheden;
gebrekk aan effectief stedelijk bestuur en de gevolgen daarvan voor het verlenen
vann stedelijke diensten;
dee specifieke rol van de informele sector;
dee voorkeur van consumenten voor particuliere dienstverleners; en
onvoldoendee aandacht voor milieuproblemen in het gevoerde overheidsbeleid.
Hett proefschrift bestaat uit negen hoofdstukken. Hoofdstuk 1 beschrijft de aard en
kenmerkenn van het onderzoeksgebied en de methodologie. Het laat zien dat de
vuilnisophaall in het grootste deel van Accra ondanks de hervormingen nog veel te
wensenn overlaat.
Hett theoretische kader van dit onderzoek, dat op drie peilers rust, komt aan de orde
inn de hoofdstukken 2-4. In hoofdstuk 2 plaatsen we decentralisatie en privatisering
inn het bredere ontwikkelingsdebat en het perspectief van de Afrikaanse staat in het
algemeenn en de Ghanese staat in het bijzonder. Daarin wordt duidelijk dat de
overheid,, bureaucratie en centralisering de laatste drie decennia onder zware druk
zijnn komen te staan, ten gunste van decentralisering en privatisering. Overheidsinstantiess worden beschouwd als monopolies met weinig stimulans om op effectieve
wijzee en tegen redelijke kosten diensten te verlenen. Door overheidsbureaucratie en
privilegess voor ambtenaren zijn ze in belangrijke mate geïsoleerd van de kiezers.
Dee instanties leiden een leven op zichzelf, en lijken er in de eerste plaats te zijn
voorr hun managers, de betrokken ambtenaren en een kleine groep begunstigden
daarbuitenn die macht over hen hebben. Als gevolg daarvan zijn verschillende
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marktgeëntee mechanismen ontstaan die de overheidsdiensten vervangen of minstenss veranderen.

Driee belangrijke punten kwamen naar voren. De eerste heeft betrekking op een
uniformeuniforme benadering en sterke externe druk. Er is een tendens om uniform
beleidshervormingenn voor te stellen voor heel verschillende omstandigheden.
Decentralisatiee is vaak een abstracte oefening met onvoldoende oog voor details in
strategiee en uitvoering, terwijl de verschillende situaties in termen van diensten,
institutionelee context en geografie om verschillende benaderingen vragen. De
huidigee roep om deregulering, decentralisering en privatisering neigt echter naar
mechanistischee en universele strategieën die heel verschillend kunnen uitpakken.

Hett tweede punt wijst in de richting van een gebrek aan politieke steun voor
hervormingenhervormingen en sterk intern verzet vanuit de leidende maatschappelijke sec
Hett feit dat decentralisatie- en privatiseringsbeleid als onderdeel van structurele
aanpassingsprogramma'ss is opgelegd aan ontwikkelingslanden met een hoge
schuldenlast,, ongeacht hun politiek-economische situatie, betekent dat interne
politiekee steun voor deze hervormingen niet altijd voor de hand ligt. Het gebrek
aann politieke inspanning is waarschijnlijk een van de belangrijkste redenen voor de
abominabelee resultaten. De processen en hun uitkomsten worden sterk beïnvloed
doorr het interne verzet van bureaucraten die worden geacht het decentralisatie- en
privati-seringsbeleidd uit te voeren of er op toe te zien, maar bang zijn voor hun
persoonlijkee belangen (Bayliss, 2001), en door de druk van vakbonden en civil
society. society.

Tenn derde wordt niet voldaan aan belangrijke voorwaarden voor decentralisatie en
privatisering.privatisering. De lokale overheid is te zwak voor de nieuwe verantwoordelijkh
enn de particuliere sector is niet altijd in staat of bereid om overheidstaken te delen
off over te nemen. Het decentralisatiebeleid wordt uitgevoerd gelijktijdig met beleid
omm overheidsstructuren te vereenvoudigen en overheidsuitgaven door structurele
aanpassingsprogramma'ss terug te brengen met als gevolg dat lokale overheidsapparatenn onvoldoende (kunnen) worden opgetuigd. Verder ontbreekt de democratischee traditie en een sterke centrale overheidsorganisatie om de lokale overheid en
particulieree sector te controleren. Decentralisatie vereist de politieke wil bij de centralee overheid om de macht te delen en lagere overheden te betrekken in het
politiekee besluitvormingsproces. De voordelen van privatisering kunnen gemaximaliseerdd worden als de overheid een competitieve omgeving creëert, adequate
proceduress heeft voor het bevorderen van kostenverlaging en kwaliteitsverbetering,
steunn verleent aan de ontwikkeling van kleinschalige en middelgrote bedrijven en
bereidd is tot ontmanteling of herstructurering van staatsbedrijven. Privatisering

308 8

Samenvatting Samenvattin

vereistt dat de overheid een effectieve regulerende rol speelt zodat corruptie en
ongelijkheidd tot een minimum worden beperkt.
Inn hoofdstuk 3 plaatsen we stedelijk milieubeheer in theoretisch perspectief en
brengenn we het in verband met stedelijk bestuur en duurzame ontwikkeling. De
huidigee decentralisatie en het privatiseringsbeleid zijn gericht op het creëren van
nieuwe,, meer geëigende institutionele regelingen die het mogelijk moeten maken
datt publieke en private actoren met elkaar samenwerken om een gemeenschappelijkk doel te bereiken met betere resultaten. Overheid en niet-publieke actorenn worden geacht in partnerschap samen te werken om de infrastructuur te leveren
diee nodig is voor stedelijke ontwikkeling en efficiënte dienstverlening. Samenwerkingsverbandenn zijn belangrijke instrumenten in het stedelijk beleid voor
milieubeheerr en staan in direct verband met het bestuursperspectief.
Hett hoofdstuk laat zien dat stedelijk milieubeheer en stadsbeheer twee concepten
zijnn die op dezelfde principes stoelen, met als belangrijkste verschil dat stedelijk
milieubeheerr meer over de stadsgrenzen heen kijkt, vooral waar het gaat om de
milieugevolgenn van stedelijke ontwikkeling. In het geval van stadsbeheer worden
milieuzorgenn doorgaans teruggebracht tot enkele "bruine agenda" problemen zoals
drinkwatervoorziening,, sanitatie en drainage, waarbij overwegingen van volksgezondheidd centraal staan. Een meer fundamentele benadering van stadsbeheer
trachtt de link te leggen met het duurzame ontwikkelingsdenken door gelijktijdig
tegemoett te komen aan menselijke behoeften en overwegingen van ecologische
duurzaamheid.. Pas dan is er in het stadsbeheer sprake van echte integratie van de
beginselenn van stedelijk milieubeheer.
Eenn dergelijke aanpak richt zich op de volgende zaken:
hett bevredigen van behoeften die samenhangen met de "bruine agenda";
hett creëren van een gezonde werkomgeving en een gezond leefmilieu;
hett stimuleren van een ontwikkelingspatroon dat het gebruik van natuurlijke
hulpbronnenn terugbrengt, geen voorraden uitput en het ecosysteem en
biodiversiteitt respecteert;
hett pogen om alle actoren te betrekken bij de planning, besluitvorming en
uitvoering;; en
hett pogen om verschillende economische sectoren te integreren binnen een
meerr omvattende aanpak.
Hoofdstukk 4 belicht de samenhang tussen afvalbeheer en decentralisatie- en
privatiseringsbeleid.. Daarin wordt duidelijk dat het afvalbeheer in een land een
kritischee indicator is voor het ontwikkelingsniveau. De fysieke planning van de
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ontwikkelingg van een gebied heeft een enorme invloed op het afvalbeheer en de
milieuhygiëne.. Hergebruik, recycling en compostering brengen niet alleen het
volumee afval terug dat uiteindelijk moet worden verwerkt, maar bevorderen ook
hett verantwoord gebruik van hulpbronnen.
Problemenn met afvalverwerking zijn het grootst in de steden van ontwikkelingslanden.. Verzamelpunten worden al gauw kleine vuilstortplaatsen, vooral bij
onregelmatigee vuilnisophaal. In veel arme landen staan de overheids-budgetten de
laatstee jaren sterk onder druk en de vuilnisophaal is vaak de eerste dienst die daaronderr lijdt. Vuilnisophaal creëert vaak één van de meest zichtbare milieuproblemen
inn arme gemeenschappen. De twee groepen die het meest blootstaan aan vuilnis zijn
kinderenn en vuilophalers in de lage inkomensbuurten van steden in ontwikkelingslanden.. De lokale autoriteit, als de grootste belang-hebbende in de vuilnisophaal,
moett altijd belang blijven stellen in de effectiviteit en de kosten van de ophaal- en
verwerkingsmethoden,, en in nieuwe recycling-methoden. Het "publieke goed"
karakterr van de vuilnisophaal betekent dat zelfs wanneer deze dienst is geprivatiseerd,, de publieke sector erbij betrokken moet blijven voor de regulering, het
toezicht,, en het evalueren van de activiteiten van de particuliere contractanten.
Privatiseringg betekent niet dat de overheid wordt ontlast van haar verantwoordelijkheidd voor de vuilnisophaal.
Hoofdstukk 5 gaat over decentralisering in Ghana. Het geeft een historisch overzicht
vann lokaal bestuur, met nadruk op de situatie vóór en de situatie na het decentralisatiebeleidd van 1988 en met speciale aandacht voor de financiële gevolgen van de
hervorming.. Hoewel Ghana duidelijke wetten heeft aangenomen om nieuwe lokale
overheidsinstitutiess te creëren, bleken deze met onvoldoende financiële middelen
uitgerustt om hun wettelijke functies naar behoren te verrichten en het potentieel
vann een gedecentraliseerde lokale regering te kunnen realiseren. De toenemende
financiëlee crisis op lokaal niveau dwong de centrale regering om toe te geven aan
dee druk om betere centrale subsidiesystemen te ontwikkelen.
Zowell het decentralisatie- als het privatiseringsbeleid houdt direct verband met de
kwaliteitt van leven in stedelijke gebieden. Nadat de lokale autoriteit niet in staat
wass gebleken om de stedelijke diensten naar behoren te leveren, week men uit naar
dee particuliere sector. Om verschillende politieke en economische redenen bleef de
roll van marktpartijen echter achter bij de verwachtingen. De betrokkenheid van de
particulieree sector bij de uitvoering van stedelijke diensten staat nog in de kinderschoenen.. Toch zijn er wat ervaringen met privatisering in afvalbeheer en sanitairee diensten in Accra en andere grote steden in Ghana. Deze initiatieven laten
zienn dat de particuliere sector een zeker potentieel heeft om verbeterde diensten
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tee leveren. Toch vertonen de meeste particuliere diensten verschillende tekortkomingen. .
Inn de hoofdstukken 6-8 presenteren we de resultaten van ons onderzoek naar
vuilnisophaall in Accra. In de hoofdstukken 6 en 7 presenteren we de resultaten op
zichzelf,, terwijl we deze in hoofdstuk 8 belichten vanuit het perspectief van duurzamee ontwikkeling.
Inn hoofdstuk 6 beschrijven we de afValverwerkingpraktijken en de afvalcyclus in
Accraa en presenteren we de analyse van de interviews. Duidelijk wordt dat afvalbeheer,, net als de watervoorziening en riolering, van cruciaal belang is voor menselijkee nederzettingen. Slecht georganiseerde vuilnisophaal kan de kwaliteit van
levenn van de bewoners ernstig aantasten. We zagen dat institutionele zwakte, onvoldoendee financiering, gebrekkige kostendekking en het gebrek aan duidelijk-heid
overr de rol van verschillende instellingen die zijn belast met afvalbeheer de vuilnisophaall ernstig kunnen belemmeren. Dit vraagt om efficiënte en haalbare institutionelee regelingen.
Inn de vuilnisophaal in Accra blijken twee institutionele regelingen te overheersen:
dee huis-aan-huis ophaal en het gemeenschappelijke containersysteem. Tot begin
20000 was huis-aan-huis ophaal gebaseerd op een franchisesysteem, waarbij de
contractantt het exclusieve recht kreeg om de vuilnis in een bepaald gebied tegen
eenn gebruikerstarief op te halen. Het gemeenschappelijke containersysteem werkt
opp contractbasis, waarbij de gemeente (de Accra Metropolitan Authority of AMA)
dee contractant een bepaald gebied toewijst en hem betaalt voor de vuilnisophaal.
Sindss medio 1999 is de vuilnisophaal onder beide systemen in handen van private
ondernemers. .
Inn hoofdstuk 7 belichten we de houding en opvattingen ten aanzien van afvalbeheer
vann consumenten, dienstverleners en beleidsmakers. Het laat zien dat de tekortkomingenn van de vuilnisophaaldiensten in Accra, net als in veel andere Afrikaanse
steden,, niet alleen een weerspiegeling zijn van het tekort aan financiële middelen
enn de beperkingen van de institutionele regelingen voor de uitvoering van stedelijkee diensten. Ook de houding die bewoners en ambtenaren hebben ten aanzien van
vuilnisophaall speelt daarbij een rol. Over het algemeen zijn mensen die onder het
huis-aan-huiss systeem vallen meer tevreden met de dienst dan die welke onder het
gemeenschappelijkee containersysteem vallen. Volgens de bewoners zijn de kernproblemenn de onregelmatige frequentie waarin de vuilnis wordt opgehaald, de
kostenn van de vuilnisophaal en de viezigheid rond de ophaal. De consumenten die
onderr het gemeenschappelijke containersysteem vallen zouden graag meer ver-
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zamelpunten,, containers en medewerkers zien. Men verwacht veel van privatisering,, hoewel er enige angst leeft dat dit zal leiden tot prijsstijgingen.
Hett grootste probleem voor de particuliere dienstverleners is de geringe ondersteuningg die ze van de gemeente (AMA) krijgen. Die gebrekkige rol komt tot uiting
inn vertraagde betalingen, lage contracttarieven en onvoldoende schoonmaak van
vuilstortplaatsen. .
Beleidsmakerss zijn over het algemeen tevreden met de regelingen die uit de
decentralisatiee en privatisering voortkwamen, zeker in het geval van huis-aan-huis
ophaal,, maar de financiële last van het gemeenschappelijke containersysteem baart
henn zorgen. Hoewel het gemeenschappelijke container systeem met 70% van de
totalee vuilnisophaal het grootste (en armste) deel van de bevolking betreft, is deze
vormm voor de autoriteiten te duur omdat er geen enkele kostendekking tegenover
staat.. De lokale autoriteiten blijken niet in staat om op effectieve wijze basistarievenn en eigendomsbelastingen te innen die zouden kunnen bijdragen aan de
financieringg van de vuilophaal en verwerking. Critici roepen om alternatieve maatregelenn zoals het rechtstreeks bij de consumenten innen van gebruikers-tarieven
voorr vuilnisophaal. Het onderzoek laat zien dat zelfs onder de armste bevolking het
beseff groeit dat de status quo (gratis vuilnisophaal via het gemeenschappelijke
containersysteem)) niet is vol te houden. Het onderzoek toonde aan dat er een
duidelijkee bereidwilligheid is onder de bevolking om te betalen voor deze dienst,
alss deze regelmatig en op een schone manier wordt uitgevoerd.
Inn Hoofdstuk 8 evalueren we de uitvoering van institutionele regelingen voor
vuilnisophaall in Accra in sociaal-economisch en milieuopzicht. Dat doen vanuit
hett perspectief van duurzame ontwikkeling. We laten zien dat decentralisatie en
privatiseringg de context van de vuilnisophaal in Accra compleet hebben veranderd
zonderr echter in alle opzichten tot de verwachte resultaten te leiden. Het gebrekkige
functionerenn van de vuilnisophaal was namelijk niet zozeer te wijten aan de
centralistischee structuur op zichzelf, maar aan het gebrek aan financiële middelen
omm de diensten adequaat uit te voeren. De decentralisatie bracht daarin weinig
verandering,, te meer daar de overdracht van verantwoordelijkheden niet gepaard
gingg met voldoende financiële middelen.
Hett privatiseringsbeleid heeft wel tot verbeteringen in de vuilnisophaal en
voordelenn voor de consumenten geleid. Private exploitanten (in het bijzonder in de
geprivatiseerdee huis-aan-huis ophaal onder het franchisesysteem) zijn tot op zekere
hoogtee in staat gebleken om tegen concurrerende tarieven diensten van relatief goede
kwaliteitt te leveren, tot volle tevredenheid van de consumenten. Dit onderstreept de
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theoretischee claim dat de private sector een comparatief voordeel heeft in termen
vann efficiëntie en effectiviteit. De vuilnisophaal bestrijkt nu een groter gebied, is
frequenter,frequenter, regelmatiger en betrouwbaarder. Onder het gemeenschappelijke
containersysteemm worden de containers vaker geleegd, terwijl de betrokken bedrijven
voorall in de huis-aan-huis ophaal op franchisebasis in staat bleken om acceptabele
winstenn te maken. Dit getuigt van de flexibiliteit van de private sector. Private
ondernemingenn zijn in staat goed te werken als er een wettelijke dekking en
formelee ondersteuning is voor hun activiteiten, de dienstverleners exclusieve
rechtenn in een bepaald gebied krijgen en bewoners verplicht worden aan de
dienstverleningg mee te doen. De private sector heeft echter ook haar keerzijde.
Afvall wordt soms illegaal gedumpt op plekken waar dat niet is toegestaan, de
arbeidsomstandighedenn van de meeste arbeiders zijn slechter dan bij de gemeente
enn er wordt gewerkt met verouderde en aftandse voertuigen, die de lucht vervuilen.
Ditt hangt nauw samen met het feit dat veel diensten economisch gezien het
karakterr hebben van "publieke goederen" waarvan het genot niet opdeelbaar is en
niemandd uitgesloten kan worden, ook al betalen ze er niet voor. Daarmee blijft
afvalverwerkingg een essentiële taak van de (lokale) overheid die nooit volledig
geprivatiseerdd kan worden en waar altijd overheidsgeld bij zal moeten. Enige
bemoeieniss van de centrale en lokale overheden zal ook nodig blijven ter verzachting
vann de negatieve gevolgen als individuele consumenten zich terugtrekken of worden
uitgeslotenn van een dienst.
Hett grootste probleem en waarschijnlijk de grootste bedreiging voor succesvolle
privatiseringg is echter het gebrek aan financiële duurzaamheid. Door de gebrekkige
terugwinningg van kosten voor vuilnisophaal door de gemeentelijke overheid zijn er
tee weinig fondsen om de particuliere vuilnisverwerkers voldoende en tijdig te
betalen.. Dat leidt weer tot gebrekkige dienstverlening, met vuilophoping als resultaat.. In zo'n situatie zijn mensen steeds minder bereid om de gebruikers-tarieven te
betalen,, waardoor een vicieuze cirkel ontstaat waarbij het afvalprobleem zichzelf
versterktt en in stand houdt. De gebrekkige controle op de uitvoerders en de
bewonerss werken de slechte uitvoering van de institutionele regelingen verder in de
hand.. De kosten-baten balans in gebieden met het gemeenschappelijke containersysteemm is laag omdat dit type vuilnisophaal geen gebruikerstarieven kent. De
kostenn van dit systeem worden bijna geheel gedragen door de lokale overheid.
Daarentegenn is de temgwinning van kosten onder het particuliere huis-aan-huis
ophaalsysteemm met 95% erg goed.
Hoewell privatisering van de vuilnisophaal officieel beleid werd, bleek het gebrek
aann adequate voorzieningen van overheidszijde de Achilleshiel. Het waren niet
zozeerr de slechte prestaties van de private sector, maar de zwakke financiële situatie
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enn het gebrekkige management van de lokale autoriteiten die zich in de loop van
hett jaar 1999 tegen de opkomende lokale ondernemersklasse keerden. In strijd met
dee algemene erkenning dat concurrentie nodig is om privatisering te laten werken,
verleendee de staat, met financiële steun van een belangrijke donor, monopolierechtenn aan een buitenlandse onderneming. De kosten van deze inter-ventie, ook al
zouu die kunnen leiden tot effectievere dienstverlening, waren buiten-gewoon hoog
enn lagen ver boven wat lokale overheden en consumenten zouden kunnen
bijdragen. .
All met al getuigt de studie in Accra van het feit dat milieubescherming nog steeds
eenn sluitpost is in het privatiseringsbeleid. De autoriteiten van Accra bekommeren
zichh meer om de effectiviteit van de vuilnisophaal op buurtniveau dan om het
urbanee milieu als geheel. Ondanks veelvuldige klachten van de bewoners over
gecontracteerdee vuilophalers die hun wagens lossen op illegale plaatsen, worden
dezee overtreders nooit gestraft.
Hett laatste hoofdstuk bevat een samenvatting van de belangrijkste conclusies aan
dee hand van de onderzoeksvragen. We verbinden de belangrijkste bevindingen aan
hett theoretische debat en doen aanbevelingen voor beleid en verder onderzoek.
Overr het algemeen bevestigen de ervaringen in Ghana de algemene opvattingen
overr decentralisatie- en privatiseringsbeleid. Hoewel decentralisatie en privatiseringg wereldwijd omarmde beleidsinstrumenten zijn, wordt de invulling ervan
bepaaldd door specifieke lokale omstandigheden en politieke grillen. De privatiseringg van de vuilnisophaal in Accra ontbrak het aan werkelijk politiek commitment
enn bestuurlijke leiding. De casestudy onderstreept dat privatisering de "leidende
handd van de staat" nodig heeft om effectief te worden. Een cruciale rol van de
overheidd is het beschermen van het publieke belang, het bevorderen van de sociale
enn politieke legitimiteit en het scheppen van een institutioneel en regulerend kader
diee privatisering mogelijk maken. Wat het regulerende kader betreft stelt de
contractbenaderingg in de vuilnisophaal de overheid in staat om een ferme greep op
hett hele proces te houden door gespecificeerde contractbepalingen over de uitvoering,, afdwingbare sancties, strenge controle en kostenverantwoording. Aan de
socialee en politieke legitimiteit van de hervormingen moet nog veel gebeuren.
Succesvollee publiek-private samenwerking vereist een bottom-up benadering in
samenspraakk met andere actoren op basis van gelijkheid en wederzijds respect.
Decentralisatiee en privatiseringsbeleid kunnen de geëigende weg zijn naar stedelijk
milieubeheer.. Maar zonder institutionele aanpassingen, financiële mechanismen en
mentaliteitsveranderingg is het moeilijk om dat aan te tonen.
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Thiss book is on new institutional arrangements for solid waste
collectionn in Accra, the capital of Ghana. It shows the impact of the
government'ss decentralisation and privatisation policies on the
practicess and performances of service providers in the Accra
metropolitann area. The study makes cleaft ;
that domestic support for decentralisation and privatisation
policiess imposed upon debt-ridden developing countries by
donorr institutions is not always self-evident, and that the fate of
suchh reforms is largely determined by the whims of politics;
consequently, that many conditions for successful
decentralisationn and privatisation are not fulfilled, especially in
termss of an appropriate institutional framework and adequate
financiall mechanisms;
that despite considerable odds the indigenous private sector
wass able to provide good quality solid waste collection services
att comparatively low costs, leading to high levels of satisfaction
amongg consumers.
' Ü
...ss book is a useful resource for practising professionals and
academicss working in urban planning and development in general,
andd urban solid waste management in particular.
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