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South Africa’s expansive rural areas pose serious challenges to those responsible for
providing water and sanitation services. This case study shows how the Chris Hani District
Municipality has worked with community based organisations and contracted support
agencies to provide services in hundreds of small rural settlements. It examines the nature
of these providers and notes that these CBOs are now becoming commercial micro-
providers. Is this a model that could be applied usefully in other rural areas located far
from the administrative hub? The case study is based on municipal, financial, and
participatory community research.
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Context

The Chris Hani DM is a land-locked district of about 36,888 km2 that is situated in the north-
eastern sector of the Eastern Cape, and is comprised of eight LMs. lts eastern LMs (Emalahleni,
Engcobo, Intsika Yethu, Sakhisizwe and part of Lukhanji) were part of the former Transkei and
Ciskei, whilst the western LMs (Inkwanca, Inxuba Yethemba, Tsolwana and part of Lukhanii) were
part of the Republic of South Africa.

As a result, the settlement and land-use patterns in the western LMs are distinctly different from
those of the former Transkei and Ciskei. They are largely characterised by nodal urban
development — small service towns — and extensive commercial farms, whilst settlement in the
former Ciskei and Transkei is predominantly of the dispersed "“fraditional” rural village seftlement
type, where subsistence-farming practices are the dominant forms of land use activity apart
from the residential function of these areas. Generally, the spatial pattern of the area is
characterised by a mismatch of separate rural and urban areas, which are nevertheless
functionally interrelated and dependent on the core area — Queenstown. Agriculture is regarded
as the backbone of the economy.
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The majority of the fowns in the Chris Hani DM are supplied from surface water sources, while
some exceptions rely on groundwater supplies. Communities in the rural areas generally rely on
unprotected springs, streams and boreholes for their water supply. Commercial farms are usually
supplied by groundwater from boreholes. The District lies on the watershed of four major river
systems: the Great Fish River, the Kei River, the Mbashe River and the Orange River.

There is some uncertainty as to population data for Chris Hani, as a number of different population
data sets exist. The DM has a population of approximately 800,000 with 195,000 households.; The
population density of Chris Hani is 22 people per square kilometre. Approximately 71 percent of
the population resides in rural areas. The urban population is approximately 28 percent. Just over
half of the Chris Hani municipal population is female. The Chris Hani district, like most other districts
in the Eastern Cape, shows a significant child dependency, with approximately 39 percent of the
population below 15 years of age. More than half of the population is below 20 years of age.
AIDS is also having a noficeable impact on the age and gender profile in the district. As a result,
more young men and women are starting to die in their middle age. The consequence is a
generatfion gap where the proportion of children and the elderly is increasing in relation to the
economically active population.

Chris Hani is a comparatively poor district in which 75 percent of the population, which is 94
percent African, is living in poverty. Its Human Development Index is 0.49. Only approximately 16
percent of the economically active population in the District is currently employed. The remaining
approximately 84 percent are either unemployed or are not actively seeking work. It has a very
high malnutrition and hunger index.

The DM contributes 0.42 percent to the national gross domestic product. The district economy is
driven by the community services, tfrade and services, and agriculture sectors. Based on the
constant prices of 2000, the finance sector out-performed the mainstay of the Chris Hani economy
— agriculture — whereas the manufacturing sector has experienced a decline. The mining and
electricity sectors have experienced negative growth over the last ten years. Despite its dominance,
the community services sector is not a growth sector, and the dependency of the economy on
this sector is a serious risk to the development of the economy. The failure or significant reduction
of government spending in the area could therefore effectively result in the collapse of the
district's economy. Despite the loss of 3,063 jobs over the past 10 years, the district experienced
a net gain of 17,164 jobs.

In terms of per capita income levels, the district per capita income is 10 times lower than the
natfional average and lower than the provincial average. Household income in the district is
generally low, with the majority of households relying on welfare and pension grants. This low level
of income has implications for service delivery and cost recovery. Many households are unable
to afford even the most basic level of services and will either default or need a subsidised service.

Chris Hani DM is the legislated WSA for its entire area of jurisdiction. In fulfilling this function, Chris
Hani DM completed an assessment of alternative water service provision mechanisms, as required
by Section 78 of the Municipal Systems Act.

This assessment was completed in two phases. Phase 1 of the Section 78 Assessment was completed
in March 2004. As required by Section 78(1) of the Municipal Systems Act, this phase focused
solely on the option of fulfilling the water service provision function through an internal DM
mechanism. Phase 2 commenced in June 2004 and focused on possible external mechanisms.
This phase included extensive consultation and identified the optimal, most appropriate, mechanism
for the whole district. The final Phase 2 Section 78 Report was presented to the Mayoral Committee
on 31 August 2005 and to representatives of the LMs on 17 October 2005.
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Chris Hani DM found that the most appropriate water service provision arrangement was a
combination of intfernal and external mechanisms. Below is an institutional timeline describing
the contractual arrangements between Chris Hani and Service Support Agents (SSAs).

Institutional timeline (2003-2009)

2003 2005 2005/2006 2007 2009

Powers and Section 78 Short-term SSA Amatola Water | Contract ends —
functions are completed contracts Board Council to
devolved to local confracted as decide on future
government. SSA for 2 years. “model” for
Funding made CBO:s.

available for

short-term SSA

contracts.

It is important to note that CBOs have been in place prior to 2003 and have been continuously
involved and increasingly formalised as community service providers at local level.

The findings of the Section 78 assessment indicated that the four western LMs should be appointed
as WSPs for their areas of jurisdiction. It found that the four eastern municipalities of Emalahleni,
Intsika Yethu, Ngcobo and Sakhisizwe lacked sufficient capacity to oversee an outside provider;
in these four municipalities the DM should continue the provider function in the short- fo medium-
term. This was viewed as an interim solution and every effort should be made by the DM to build
the capacity of these LMs, in order for provision to be outsourced. Where Chris Hani retained the
provider function, a contract was entered info with an external service provider, Amatola Water
Board, to assist the DM with this function.

The CBO WSP model already existed in many areas. However, it should be noted that in some
instances this was by default, where a CBO project steering committee became the provider
once the project had been implemented and in the absence of other institutional arrangements
being put in place. Most of the CBOs had been trained by NGOs that had assisted with the
implementation of the projects and were doing a good job of ensuring ongoing water service
provision, particularly regarding quick turnaround time for attending to breakdowns.

The DM, however, decided that it would be very complicated for them to engage directly with
large numbers of CBOs, principally in ferms of labour and health and safety issues. Instead, the
DM found that it would be more effective if they were to confract an SSA to fulfil this function.
Four companies, Water and Sanitation Services South Africa (WSSA), Mvula Trust, Amanz’abantu
and Maluti GSM Consulting Engineers were appointed to focus on specific areas in the following
LMs: Ngcobo, Sakhisizwe, Intsika Teyhu, Emalahleni, Lukhanji and partial service to Tsolwana. Their
brief was to focus on rural areas and to ensure that CBOs were formed for all new water schemes.

The contracts of the SSAs were renewed on a six-monthly basis at that stage because of the
ongoing Section 78. Once the Section 78 was completed and the recommendations accepted
by the Municipal Council, the DM needed to find an SSA to build capacity within the four LMs
that lacked capacity to act as providers. The Council decided that Amatola Water Board should
be contracted for a period of two years, starting in July 2007, to fulfil this function and work with
the CBO model that was in place. Amatola Water did not have the capacity to execute all the
functions required and had to put out a tender for sub-contracts. Mvula Trust was appointed to
conduct institutional and social development work in the designated areas, and a joint venture
consisting of Maluti GSM and WSSA was appointed to give technical assistance. Amatola Water
remained responsible for health and safety issues and water quality management.

Given the challenge of accessing appropriate WSP technical skills in the LMs that are currently
assisted by the DM — the proposed future model is as follows: Chris Hani would second a team
to each of the designated LMs to run water services. Each team would consist of an area
operations and maintenance manager, a technician, a finance person, an institutional and social
development officer, a scientific services officer and an administration officer. In addition, foremen
would be appointed to each rural scheme. These teams would be accountable to the LM in
order to cut down on turnaround fimes. It is envisaged that the CBOs already in place will remain
but will take instruction from the foremen and institutional and social development officers.
Consideration is being given to the outsourcing of pump maintenance.
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The Council would like the current CBO WSPs to transform into small business entities. This would
allow local entrepreneurs to access a bigger share of the funds allocated for water service
provision in the district and would also go some way towards meeting the overarching objective
of alleviating poverty.

Issues raised in WD-SA community research

To examine CBOs as WSPs, it was decided 1o select one area where the LM is the provider and
the other three where the CBO model is being implemented. It should be noted that although
the choice of communities was made using as many “points of difference” as possible, i.e. type
of scheme and access to services, the historical and current political and socio-economic
realities within the province have resulted in similar problems and challenges being faced by
most communities.

Participatory workshops were held in Upper Woodhouse, Tsojana, Qogodala, and Tarkastad.
The following issues represent the main concerns raised by workshop participants in all four
areas:

Community participation

Community members were not fully involved in the implementation of water and sanitation
projects. Community members feel that they were taken advantage of and did noft raise their
concerns as they thought that this might jeopardise the possibility of getting any water. Almost
all the service providers involved dealt almost exclusively with influential people in the community
and took decisions that affected the whole community without broader involvement. In
Qogodala for instance, people claimed that the material delivered for the building of toilefs
was insufficient and the builders used the material for themselves at the expense of the
community. The community members never complained as they were not informed about the
channels to use for complaints. Ward Councillors have also failed to inform community members
about their role in the project. There were also complaints from workshop participants that the
youth are not participating in projects as they should.

Sanitation service provision

Workshop participants articulated a high level of dissatisfaction with the way that the LM deals
with their complaints, for example when Tsojana residents reported spillages and failure of
bucket collection when they are full. Community members demonstrated the problems by
showing researchers full buckets and a tractor that was supposed to be collecting buckets
stationed in one of the townships that does not even have a bucket system. There is clearly a
problem with communication between the LMs and the communities regarding roles and
responsibilities, with community members expecting the LM to empty full VIPs, while the LM says
that it not their responsibility and that the community should do it themselves.

Interruption of water supply

In Tsojana and Upper Woodhouse community members reported that they are always informed
when there will be an interruption in supply, but that interruptions are infrequent and do not
last for long. In Qogodala there are constant interruptions without notice and response fimes
are very slow, and this problem is significantly worse in Tarkastad.

Affordability

In Upper Woodhouse, Tsojana and Qogodala people do not pay for water. There are no yard
connections and residents get their water from communal standpipes located in the streets.
As aresult, residents receive free basic water. In Tarkastad, although there are yard connections,
residents pay very little for water and there were no reports of cut-offs due to non-payment.

Transparency

Although community members generally claimed not to have been informed about FBW, this
was principally the case in Tarkastad. There were a number of complaints from community
members regarding the process followed in deciding where to site communal standpipes and
who should be responsible for emptying VIPs.
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Overview of findings

The following section seeks to identify issues that, after investigation including technical
inferrogation, were deemed by the research team to best reflect the institutional and operational
challenges facing the Chris Hani DM and its partners in the delivery of water and sanitation
services.

Finding 1: The complex structure of contracts, oversight and management
create a web of responsibilities that are difficult to sustain, possibly resulting
in reduced accountability.

The research findings show that the contractual arrangements entered into between Chris Hani
DM and the Amatola Water Board for water service provision are cumbersome and do not
appear to have added significant value to water service provision. It has, in some cases, delayed
procurement processes making rapid response times more difficult to maintain. In addition, the
Amatola Water Board seems an inappropriate vehicle to provide rural water services, as it does
not appear to have the capacity or the capability to operate and maintain stand-alone rural
water schemes.

The findings from the case study reflect a substantial lack of clarity regarding contractual
agreements, roles and responsibilities with regard to the DM, Amatola Water Board and LMs.
It is recommended that this is clarified in detail in any future water service provision contfracts.
It is recommended that Chris Hani DM be supported to formulate solid contracts with internal
or external providers and that these need to be monitored and regulated very effectively.

It is evident from the findings that Amatola Water Board was appointed by the DM due to issues
related to the DM's supply-chain management and procurement systems. The DM did not want
any break in services in rural areas and therefore had to procure a service provider as quickly
as possible. Given that Amatola Water Board is a public entity, the process was much quicker
than if the DM had gone the route of procuring the services of a private sector service provider.
The case study reveals that the current institutional and management arrangements are not
optimal and come at a significant premium to the DM. The current WSP arrangements are
extremely expensive due to the multi-layered system that has been put in place. The actual
work is managed and carried out by competent service providers under contract to Amatola
Water Board, however the longer the management chain, the more expensive it is, and the
less cost-efficient it becomes.

Finding 2: Institutional arrangements within Chris Hani DM and the LMs
weaken the organisational fabric required for successful delivery.

A cross-cutting theme that has emerged in the Chris Hani case study is that there is a substantial
lack of capacity within Chris Hani in terms of technical services and contractual management.
What is of additional concern is that the Chris Hani’'s WSA lacks capacity to regulate and monitor
the quality, affordability and enforcement of service as outlined in policy documents.

There is a lack of institutional memory within Chris Hani DM, which can partly be ascribed o
high staff turnover and was apparent during interviews when various officials were unable to
answer a significant number of the questions put to them. For example, the Chief Financial
Officer referred the interviewer’s questions to the Technical Services Directorate and the LMs.
What this case study shows is that there is a need to critically engage with issues of capacity
within Chris Hani, at the level of the community service providers and at LM level.

There is weak division between the water service authority and provider functions in some LMs.
The LM plays both roles, which makes real monitoring or regulation of provision problematic.
In addition, the ongoing changes in national policy and institutional responsibilities has undermined
delivery and made regulation difficult.

Chris Hani DM is clearly committed to providing high quality water services in rural areas. Two

key issues that might assist with improvement in this regard are for the DM to conduct regular
satisfaction surveys and to embark on a process of formulating a higher level of service policy.
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Finding 3: Community participation in policy processes, oversight of
delivery performance and community service entities is limited and
requires attention.

More optimal mechanisms need to be established for participation in the Infegrated Development
Plan and Water Services Development Plan processes. It is recommended that a clear
communication strategy be developed to deal with policy formulation, planning and service
delivery, as well as monitoring actual delivery. Furthermore, the perspectives of the community
level service providers could be more actively sought in the development of approaches to
avoid excessive top-down decision-making and the disempowerment that accompanies it.

Finding 4: The capabilities required to secure and utilise the level and form
of financing place enormous strain on the water and sanitation service
entities and reduce the impact of programmes.

The social and economic context of Chris Hani DM, and the cross-cutting poverty in the areaq,
results in difficulties with cost recovery for basic services in rural areas. However, nobody is using
more than the allocated é kilolitres in rural areas. In terms of financial management, Chris Hani
currently has no indigent registers in rural areas, therefore everyone is viewed as indigent and
receives services accordingly.

There is a substantial lack of funds to cover operations and maintenance costs which puts
increasing pressure on water and sanitation systems in the DM.

A review of the current financial allocations to Chris Hani shows that both the MIG allocation
and the Equitable Share are insufficient, but this willimprove with future ring-fencing as suggested
by municipal officials. However, it is recommended that there should be transparent guidelines
on how to allocate the Equitable Share, as water and sanitation has to compete with other
municipal services.

It is recommended that capacity is created within Chris Hani for effective planning around
extension of services, operations and maintenance, bulk water and reticulation, communication
and consultation processes with users.

Although rural communities do not pay for water, the FBW policy has not been adequately
explained fo them. In addition, the case study shows that biling and revenue collection in
Tsolwana (peri-urban) is sporadic and neither efficient nor effective. Generally, water users are
not clear whether they get FBW. It is strongly recommended that this confusion is addressed
through transparent policies and communication processes with communities.

Currently there is no stepped tariff policy and some LMs still use a flat rate. In addition, the
current financial management arrangements allocate the collection of revenue responsibility
fo LMs, only some of which have revenue collection policies.

Chris Hani has significant service backlogs, both in terms of water and sanitation. An estimated
R2.4 billion is needed to serve those who are unserved at present. This is clearly the development
priority before higher levels of service in rural areas can be addressed.

There is a significant lack of data informing decision-making processes, and backlog data in
particular is contradictory.

Finding 5: Delivery performance remains substantially short of targets, but
the particular arrangements with community level service provision ensure
a level of service in areas that might otherwise have had no service.

The experiences of participants at the community workshops indicate substantive delivery

challenges in Tsolwana, where there are significant backlogs and low levels of service. Extensive
backlogs mean that even a basic service level remains out of reach for many users, particularly
those living in rural areas. It is also important to highlight the cross-cutting implications of lack of
access fo water and sanitafion on the social context. The gender implications are that it places
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additional burdens on women, who carry a disproportionate responsibility for fetchingwater and
caring for family and community, particularly those living with HIV.

It is clear that service provision, particularly in rural areas, is enhanced if the WSP is locally based.
However, a number of issues need to be addressed regarding the best way of structuring CBO-WSP
relations. This issue is referred to in more detail below.

The findings show that communities have expressed dissatisfaction regarding the lack of information
and assistance with the bucket system (Tsolwana) and the emptying of full VIPs in rural areas. It
is a concern is that there does not currently appear to be any policy in place to address this.

Communities and community service providers in Upper Woodhouse, Tsojana and Qogodala

appear fo have a good working relationship with the SSAs working in their areas. Given the close
working relationship between SSAs and the communities, it is a concern if SSAs are replaced with
the less experienced and under-resourced DM working directly with community service providers.

While the District’s Infegrated Development Plan makes specific reference to the relationship
between HIV and AIDS and access to water and sanitation, it is not clear whether this critical issue
has been extrapolated and understood by those responsible for water service provision. It is
recommended that the implications of mainstreaming HIV and AIDS at local government level
is addressed as a matter of priority, given the prevalence of HIV in South Africa, as well as the
impact on key service delivery issues.

Finding 6: The planned conversion of civil society partners into
commercial suppliers potentially threatens key elements of the existing
system and the responsiveness that it has demonstrated.

The objective of the current programme to involve community service providers in local level
operation and maintenance illustrates that service provision (particularly in rural areas) is enhanced
if the provider is locally based. Water delivery and turnaround times for repairs are improved and
there are minimal service interruptions.

There is a need to decide on the best way of structuring community service providers, defining
their roles and responsibilities, their financial viability and contractual relationships with the DM.
Many of the community service providers meet on a regular basis to share knowledge and
experiences. However, there are presently no mechanisms in place for the community service
providers to engage directly with either the District or relevant LM. They do, however, engage
with local residents and respond to water service-related problems, either directly or by contacting
the relevant SSA.

® Upgrade the skills of community service providers, employ them and have them become
formally part of municipal delivery. This optfion has been rejected by the DM, which claims
that the work required is not full-fime and they do not think it is feasible to employ such
large numbers of staff;

® Establish the current community service providers as small, medium and micro enterprises
and pay them for work done. This model is apparently favoured by the DM Council but a
comprehensive costing on this model has not yet been conducted. It is envisaged that it
will be significantly less expensive than the current confract with Amatola Water Board.
This model also assumes that the DM will be able to deploy a number of skilled and
experienced staff to each of the LMs. The small, medium and micro enterprises would be
procured by municipal staff to perform specific tasks. However, this then potentially increases
procurement problems and could lead to various other small, medium and micro enterprises
being established and demanding to also be considered in fendering processes;

® Transform the current community service providers info more classic CBOs which are
empowered to make decisions related to water service delivery. Such organisations would
need to have: sfrong management and governance capacity; accountability to the
communities they serve; a high level of awareness and knowledge of water and sanitation
planning; efficient delivery frameworks; participatory monitoring; the skills to operate and
maintain their systems and to obtain access to technical and institutional support when
necessary. Payment and reporfing mechanisms would need to be carefully considered;or
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® Continue with the current model but streamline the contractual arrangements and consider
appointing an employer's representative to oversee the contractual and financial aspects
of the relationship between the DM, the private companies that provide the technical,
institutional and social development support, and the community service providers.
Although it is essentially the role of the DM to carry out this function, the DM has serious
capacityconstraints in this regard and the current model is having a positive impact on
operations and mainfenance. Should the DM decide to go with this option, there is a need
fo rationalise reporting mechanisms and critically engage with the issue of the capacity
that would be required to make the current organisations into fully functioning providers.

A key question arising from the research relates to the relative role of the water sectorin
achieving broad development objectives in rural communities. What is the role of other sectors,
for example health, social development or local government, in inftergovernmental and
interdepartmental coordination to achieve and coordinate development objectives?

Of critical importance that research findings must lead to action and improvements in water
and sanitation service delivery. It is recommended to use the research findings from the case
study to raise awareness and advocate for evidence-based decision-making with regard to
the improvement of water and sanitation service delivery and the optimal involvement of civil
society in this regard. B
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