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PREFACE

INDIA - \Water ResourcesManagement Sector Review
Rurai Water Supply & Sanitarion Component Report

India has invested much effort in bringing supplies of safe and clean water to the
countryside in the half century sinceindependence. and. in terms of the number Of people
that now have accessto medern supplies or' water, the achievement is indeed impressive.
It is nonetheiess true that there iSagreat deal of concern about both the quality and
quantity of water reaching those who do have access. as well asthe difficulties of those
still without my accessat ail. Too many investments fail to take adequate account of the
needs of water users, while maintenanceis threatened by ashortage of finance and the
concentration cf responsibility in the hands of remote bureaucracies. One of the recurring
themes in the Bank's five volume study of Water Resources Management in India, of
which this study conpri ses one component, iSthe need to devolve decision-making
powers down to the ocal level whereend-users will have both the incenive and the
opportunity t0 initiate prompt action.

| had the pleasureof participatingin the Rural Water Supply and Sanitation
Workshop held in Delki in February 1997, jointly sponsored by the Rajiv Gandhi Rural
Drinking Water Mission (Ministry of Rural Areas and Employment) and the Bank, at
which adraft of this report was discussed. It was refreshing to witnessthe way in which
the report's nai n themes already seemed 1o be owned by the Indian participants. One
could hardly envisage astarker contrast with the stereotypical view of how the Bank first
decides what should be done, then imposes this decision viaconditionality,and finally
rejies on the government to force acceptance on an unwilling populace. Even though this
stereotype iS just tha. and not a picture of how the Bank usually operates, one may il
fee! that the participatory and collaborative way in which this report was prepared with
die Indian government as a partner and' wide consuitation during the processof drafting,
provides something of amodel. The report will surely contribute to the Bank’s lending
program in the water sector and to India's formuiation of better policiesin the sector.

John Williamson
‘Chief Economist, South AsaRegion
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PREFACE

Indiahas achieved considerable success in providing safe drinking water to about
85% of her rural population by tapping ground and surface water through 3 million
handpumps, thousands of water supply schemes and traditiond sources. The
Government of India is commirted to provide safe drinking water facilities 1w dl Nor
Covered and Poorly Covered habitations in the rural areas Wthin the next two yearsand
also increase the water availability level to the nationa norm of 40 iped to all the
Partially Covered habitations by 2000 AD.

Despite the impressive coverage of provision of safe drinking water facilities in
the rural aress, there are certain areas of serious concern. Theissue of sustainability and
maintenance of quality of water supplied are cited as the twe mgor constraints in
achieving the avowed objectives. Further, the entire programme, 0 far run aimost totally
managed by the Government, without the active participation of the stakeholders, has
created a scenario, in which water istaken as a free(service} commodity and running the
entire operation is a totally Government responsibility. This, inevitably has resulted in
stifling the development of more efficient and lower cost options for servicedelivery and
also denying an opportunity to the users in exercising their cption as consumers o
demand aberter service.

In the years to come, the rural water supply programme is sure to face serious
chalilenges by way of mesting the expanding needs of a fast zrowing population, as well
as the increasing demand of tne population fer higher service levels. Incidentally, the
Working Group for the 3® Five Year Plan(1$98-2002) of India for rural ware supply and
sanitation programmes has put the requirement of funds at a staggering amount of
Rs. 40,000 crore, keeping in view the measures t0 be undertaken tO sustain the water
supply and sanitation services.

In the context of both the resourcs constraints and the competing demands on
resources and inter se priorities, it is unlikely that the Govemmenr alone would be in a
position to mobilise the projected demand of funds in a period of 5 years during the $*
Plan period. Given the circumstances, cost sharing by concerned institutions right from
the users, Panchayati Raj Institutions, the State Governments and the Central Government
has to be seriousiy considered. The cost sharing arrangement. so worked out would
entail involvement of the users and the supporting agencies like the Panchayat Raj
Institutionsto own, operate and manage the drinking water supply systems.



The adoption of the demand driven approach replagng the presnt  supply
focused approach isapre requiste for evalving suitable cost sharing practiceswith active
participation of the stakeholders. Rubl i ¢ educat i on and w despr ead communication, aimed
at increasing the stakeholders’ partidpation in theentirescheme of thingsand if reflected
through appropriate cost sharing instruments, would convince all concerned of the
appropriateness Of the approach and would pave way fa creating sustainablerural water
supply and sanitadon facilities in the country.

Tn this background, the report On the Rural Water Supply and Sanitation by the
World Bank, as part of the Water Resour ces Management Work, dwells on the policy and
constraints Of this sector, institutional and financial issues related to sctor reform
process and advocates an approach to bring about radical reforms in the sector. As the
Government of India, in association with the State Govemnments, iS in the prooess of
formulating and impiementing rural water supply programmes with sharp focus on
sustainability and quality during the Ninth Five Year Plan, the report is welcome as it
would certainly give a fiilip to the sector reform processes initiated with t r enendous

optimism. —‘e
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Executive Summary

Background

Ance the beginning of the Sixth Fve-Year Plan (1980-85) and thelaunch of the Interna-
ional DrinkingWater Supply and Sanitation Decade, India has substantially increased its
ommitment to the water supply and sanitation sector. Sector investmentshave increased

and presently constitute about 3 percent of the national budget. Of thetotal budget allocated to
the sector, approximately 60 percent has been earmarked for rural areas. Although the constitu-
tion considers rural water supply and sanitation to be thefinancial responsibility of state ad-
ministrations, central government funding constitutes 40 percent of total investment in the
sector. Significant achievementsin coverage have been realized, with over 75 percent of the
rural population (or 520 million people) now provided with public water supply facilities.
Achievementsin sanitation coverage have been lessextensive, dueto thelower attention it
received compared with water supply. Only 3.6 percent of the rural population is covered at
present; however, actionsto improve coverage of sanitation have been stepped up recently,
through provision of subsidiesand technical assistancefor household construction of sanita-

tion facilities.

National guidelines and investmentsin the rural water
supply and sanitation (RWSS) sector, which have tradition-
ally focused on extending coverageto rural areas, neglected
toensurethat thequality of servicesto rural areasremained
adequate. Public RWSS services today clearly do not ad-
equately servethe needsof user communities. They aretypi-
cally poorly designed and constructed, oftentimes designed
and positioned at siteswithout consideration to community
needs or preferences. Planning of RWSS servicesalso takes
placewithout due attention to resource availability or qual-
ity, and is rarely financially viable. The end result is a gov-
ernment dominated and target-driven service that has
become unsustainable institutionally, financialy and envi-
ronmentally. There is growing awarenessthat in order to be
effective, sector investments should be designed in accor-
dance with the needs and demands of users. There should
also beatransfer of ultimate ownership and responsibilities

to users and their communities, in order for the assets and
services to be sustainable. It will be essential, moreover, to
shift from the target-oriented, supply-driven approach which
paysscant attention to the practices and preferencesof end-
users, to a demand-driven approach which provides users
with the servicesthey want and are willing to pay for.

The government now récognizes the need to improve
the functioning and sustainability of the sector. Specificaly,
the government iscommitted to the following principles, &
stated in the Eighth Five-Year Plan (1 992-97): (i) water
should be managed as a commodity; (ii) the provision of
RWSS services should be based on expressed demand; (iii)
emphasis should be placed on decentralization, user partici-
pation and private sector involvement; (iv) operation and
maintenance should be managed at the local level with em-
phasis on financial sustainability; and (v) sanitation pro-
grams should be integrated with those of water supply. In
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practice, however, these principles have sel dom been reflected
insector operationsfor lack of effective mechanismsto trans-
late the policy statements into action. A contributing factor
that has impeded rather than aided in achieving the stated
policy objectives of decentralized planning and implemen-
tation, demand-led investment, user involvement and cost
recovery, has been the availability of unconditional RWSS
sector funding from the central to the state governments.The
target-oriented approach continues to guide activities and
investmentsin the sector. Until the policy islinked to deci-
sionsregarding the investment program and effectivemecha-
nisms are established to guide sectoral operations, the
coverage and quality of serviceswill remain inadequate and
sector viability, both institutionally and financialy,will con-
tinue to deteriorate.

Sector Issues and Assessment

Protection of Water Sources

Protecting both the sustainableyield and quality of ground-
water iscritical to maintaining the sustainability of existing
RWSS investmentsaswell asto meetingfuture requirements
with potable and affordable services. In addition to being
the primary drinking water source for privately funded
schemes, groundwater supplies85 percent of the rural popu-
lation served by publicschemes. The need to protect ground-
water for drinking purposes, however, has conflicted with the
government's food security abjectives and subsidiesto the
agricultural sector. These have encouraged the rapid and
unregulated devel opment of groundwater for irrigation. The
result has been the over-extraction of groundwater and in
certain localities, the depletion and contamination of
groundwater resources.

Seasonal or permanent depletion of groundwater aqui-
fers has serious socid, financial, and institutional implica
tions for the supply of drinking water in rural areas,
including the need to continually replace dried-up water
sources. Such replacement needs, particularly where requir-
ing more complex and expensive technologies (such as a
piped schemefrom a more distant source or one requiring
treatinent facilities),have higher capital and recurrent costs,
estimated on the order of 1,000 to 1,500 percent, compared
with existing systems. The relatively advanced schemes, fur-
thermore, are generally difficult to operate and maintain at
thelocal level given the lack of technical skills, which would

threaten the successof the decentralization effort. Monitor-
ing and evaluation of resources, abstraction and quality of
groundwater are generallyfragmented and driven by thein-
terests and objectives of various agencies.

Institutional Performance and Issues

The current emphasison targets and norms encourages ex-
cessive investment, undermines efficiency, and deters the
transfer of ownership to the institutions responsiblefor op-
erations and maintenance. Government domination of sec-
tor serviceshaslimited the potential scopefor participation
by non-governmental organizations and, to an even greater
degree, the private sector. The weak incentive structure in
the sector, including lack of financial discipline, cost mini-
mization or commercial culture, or orientation toward con-
sumers, heightensthe perceived risk to the private sector and
curtails their potential involvement. Most important of al,
village user communities have been insufficiently involved
in the process.

One of the impacts of the sector's target-driven ob-
jective has been an inadequate planning and assessment
process prior to investment. No attempt is made, for ex-
ample, to assessthe extent and status of privately-financed
sources, even when they may constitute the primary
drinking water source of a community. Neither are user
preferences and willingness to pay for different levels of
service ascertained. Effective planning ishampered by in-
herent institutional incentives to build more or better,
rather than affordable and appropriate, schemes. Planning
is further constrained by rigid design norms and lack of
integration of environmental sanitation with water sup-
ply programs. Weak performance aso extendsto the qual-
ity of hydrogeological investigations, improper designs
and construction, that have led to substantial cost over-
runs. Quality assurance and supervision activitiesarelim-
ited despite a comprehensive set of official controls.
Monitoring and evaluation of central and state-financed
programs by and large have been limited to ensuring that
central government funding is allocated as required.

According to the recent 73rd and 74th constitutional
amendments, the statesare devolving activitiesand respon-
sihilitiesfor development to the panchayati raj institutions.
The constitutional amendments envisaged that the RWSS
sector (consisting mostly of hand or small power pumps)
would lend itsdlf better to a decentralized structure, with




engineers at the district and block levelsto plan and imple-
ment programs. Decentralization to lower levels was adso
expectedto facilitateintegration of sanitation and water sup-
ply services, to ease the transfer of schemesto panchayats
for operation and maintenance, and to engage user commu-
nitiesin sectoral decision making. Due partly to problems
associated with financing from multiple sources, and the lack
of managerial capacity to undertake demand-driven activi-
ties, the anticipated benefitsof decentralization have not yet
materialized.

Instead, though decentralization is only beginning in
most states, there is evidence aready that the process is
fraught with difficulties. Decentralization hassimply passed
the problemsinherent in the state level engineering agency
on to the decentralized sector agencies. Evenin states with
relatively strong panchayat institutions, progress with de-
centralization has been inadequate. The impact of decen-
tralization so far has been a wide distribution of
responsibilities across agencies (without corresponding
strengthening of inter-agency coordination mechanisms),
and aweakening of accountabilities. State-level agencieshy
and large retain a limited role in technology selection,
scheme sanctioning, monitoring and training. State public
health engineering departmentsaso conduct investigations
and drilling, while the district zilla parishad engineering
departments now plan and executeworks. Poor liaison be-
tween departments and an inefficient financial and tech-
nical approvals process, however, inordinately delay the
implementation of sectoral programs.

Though local level panchayats are now responsible for
operations and maintenance of commissioned schemes,
they are reluctant to assumethis role. Reasonsfor thisvary
but include lack of managerial autonomy, inadequate staff
and financial support from the state government, the typi-
cally low quality of the schemes planned and constructed
without their participation, and a lack of ownership of
the assets. In consequence, the state government contin-
ues to own the assets, supply the technology, and deliver
the services. Despite these external factors, the panchayats
themselves face many inherent problems, which inhibit
them from taking advantage of the limited autonomy of-
fered them under the constitutional amendments. These
include ahistorical reliance on central and state guidance
and funding, weak capacity, high politicization, and lim-
ited resources.

EXECUTIVE SUMMARY

Responsibility for management and operation of rural
sanitation, including waste disposal in small towns and pro-
vision of latrineand environmental sanitation services, have
also been devolved to the gram panchayats. Environmental
sanitation consisting mainly of sullage and storm drainage
isfunded largely under an employment-generation program
and is not integrated with water supply programs. Due to
limited capacity or interest in implementing what are typi-
caly scattered rather than comprehensive sanitation pro-
grams, progress under the government's rural sanitation
program has been very dow.

Lack of integration of sanitation with water supply op-
erations has compounded the managerial difficulties
panchayats face in the sector. The inattention to hygiene
practices, stemming from the failure to integrate sanitation
programswith programsdelivering health and hygiene edu-
cation, preventsthe realization of significant health and eco-
nomic benefits. There is also little or no follow-up
monitoringor evaluation of programs, and communities are
unaware of, or lack access to, low-cost investment options.
Absence of these programs curtail the emergenceof demand
for sanitation facilitiesin rural areas, thereby precludingim-
provementsin current sanitation and hygienic practices.
High subsidies provided by central and local governments
for relatively expensivel atrines, furthermore, inhibit the abil-
ity of local agenciesto work toward financial sustainability
of sanitation services.

Financial Issues

Despite the significant gainsin extending rural water sup-
ply, theincreasing level of government investment has not
been matched by a proportionate increase in coverage, and
has become less efficient over time. "The sector has expe-
rienced rising per capita costs due to the increased invest-
ment in the more expensive piped water schemes
compared with handpumps, and increasingly inefficient
procurement practices. Total capital investment require-
ments, to fully cover rural populations and restore func-
tionality (i.e. repair or rehabilitation) of distressed
schemes, are estimated to range from Rs. 170 hillion to
Rs. 200 billiop as a lower bound. If, however, national
RWSS objectives are to be achieved (i.e. that a minimal
level of 40 Ipcd is provided, al schemes are made opera-
tional, and fully depreciated schemes are replaced) within
10 years, the capital investment budget will have to be at
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least two and a half times its existing level of Rs. 16-18
billion (US$450—-515 million) annually.

Achieving sector objectiveswill be challengingand will
definitely require asignificantimprovement in the efficiency
of government investments, but this will not be sufficient.
Given fiscd deficit reduction goalsand competing govern-
ment priorities, substantial increasesin government alloca-
tion are unlikely. At present, funding from external support
agencies equals only 3 to 5 percent of the existing annual
capital investment in the sector Sndis unlikely to have more
than limited impact on RWSS asset creation in view of the
enormous capital investment needs. Possibilitiesfor direct
investment by the corporate private sector is also limited,
given the high inherent risk, long payback periods and low
profitability of the sector. Supplementary financingfrom the
private sector or capital markets could and will likely need
to be forthcoming; however, private financing could be ac-
cessble only if sector operations are elevated to acommer-
cid leve, including strengthening of financial management
processes. Necessary first steps will have to be the rediza-
tion of full recurrent cost recovery from users, capital cost
sharing by users and government, and areduction in opera-
tional costs.

The broader concept of financial sustainability for the
RWSS sector has yet to catch hold in India; and while the
narrow concept of O&M cost recovery has been accepted
as a policy objective, very little has been done to imple-
ment it. Except for some localitiessupported by externally-
funded RWSS projects, fees for rural water services are
typically indirect: many states include a nominal water
charge in local building or land taxes. In amost al cases
where rural water feesare actually levied, the amounts are
nominal and charged only to households or commercial
enterprises that are served by individual connections. No
chargesarelevied to recover capital costs. The Central Wa
ter Commission reports that cost recovery of working ex-
penses for rural water supply schemesin 1991-92 wasabout
1.8 percent, and lessthan 1.3 percent of total outlaysif capi-
tal costs are factored in. In the absence of a separate ac-
counting and financial reporting systemfor the sector, and
the general lack of transparency, the amounts collected dis-
appeal; into ageneral government fund rather than being
applied directly for sectoral expenses. The inadequate fi-
nancial accounting system further aggravatesthe ability to
attend effectively to cost recovery concerns.

An estimated Rs 29 billion (US$830 million) is re-
quired annually to fund the appropriate level of operations
and maintenance in the sector, excluding provisioning for
depreciation of assets. This includes salaries, electricity
(whererequired), chemicalsand routine preventative main-
tenance as well as repairs. In absence of adequate cost re-
covery, the government is responsible for adequat_sly
funding O&M requirements, yet current funding alloca-
tionsaregrossly inadequate at about Rs 2.5 billion (repre-
senting a twelfth of the estimated requirements). Funding
constraints furthermore have crowded out allocations to
the works component of O&M, due to absorption by the
salariesand overhead component. Continued underfunding
of operations and maintenance will have serious financial
implications due to the resultant growing need for major
repairs or rehabilitation, which typically cost more than
preventive maintenance. Existing systemswould alsolikely
have to be replaced prematurely.

Total expenditure on local administration isabout Rs.
170 per capita, or 6.6 percent of total government expen-
diture annually. According to a 1992 study of local gov-
ernment finances, local expenditure in 1986-87 as a
percentage of total government expenditure wasonly 2.9
percent for rural areas. Clearly, financial resources and fi-
nancial autonomy haveyet to be devolvedto thelocal level
and do not match the responsibilities now under local ju-
risdiction. Gram panchayats are expected to assume the
greatest responsibilities without adequate level sof person-
nel and financial resources, nor adequate financial au-
tonomy. While self-financing through cost recovery will
likely be difficult to implement, it could be achieved with
appropriate policy and political support and a general
shift in institutional and public perceptions regarding
ownership, the need for cost effective operations and
mai ntenance programs, and a reorientation of users' per-
ceptions to one where they expect to pay for good qual-
ity services they want and can afford.

Sector Reform Strategy

Whilethe Eig,ath Five-Year Plan recognizesthe key issuesand
problems confronting the sector, sector programsfall short
of implementing the Plan. The reform strategy proposed here
coincidesalmost verbatim with the points highlightedin the
Plan. However, it goesmuch further to strengthen the Plan's




policy statementsand identify actions required toimplement
the Plan. The recommended reform strategy has three ob-
jectives. First, isto ensur ean enablingenvironment for re-
form, i.e. a policy framework that palitically, legaly and
institutionally supports the reform process. Second, isto es-
tablish institutional sustainability by: clarifying and ra-
tionalizing the roles and responsibilities of the various
sectoral agencies; strengtheningthe facilitationor implemen-
tation capacity of existing agencies, as appropriategiven the
identified roles; supporting the decentralization processand
devolving of responsibilitiesto villagewater committeesand
the panchayat rgj institutions, includinginvolvement where
appropriate of NGOs; and, achieving full participation of
user communities in sectoral decision making and project
implementation. Third, isto establish financial viability
and sustainability by implementing policiesand actionsto
achieve capital cost sharing, full recurrent cost recovery and
reductions of operating costs. Finaly, an important re-
sour cesmanagement objective— to ensure adequate quan-
tities and quality of water resources for domestic needs —
must also be addressed.

Enabling Environment for Reform

Several factors pose major risksto reform of the rural wa-
ter supply and sanitation sector. These include: (i) awa
vering willingness to charge for a good whose provision
has traditionally been treated as a government responsi-
bility; (ii) the pace at which the 73rd and 74th amend-
ments to the Panchayat Rg Act are being implemented
in each state; (iii) the pace and degree to which decen-
tralization will occur; and (iv) the pace at which public
administration or civil service reforms are undertaken.
Each is highly subject to political will and the extent of
government commitment. These constraints will have to
be overcome through development of sector policy docu-
ments at state level particularly, and securing of commit-
ment to the reform program.

The proposed strategy focuseson establishing an en-
abling environment to support strengthening of institu-
tions and financial viability, which will serve the broader
objectives of public administration reform. The general
approach focuses on several themes. During atransition
phase, financial conditionality with the allocation of cen-
tral and state fundswill need to be the major forcedriv-
ing the reform process at both state and local levels.

EXECUTIVE SUMMARY

Conditionality for disbursement of funds must beexplic-
itly defined, and strictly adhered to. This will be used to
phase out the target-driven approach and government
subsidies, and to phase i n ademand-driven approach and
full cost recovery. Public education and widespread com-
munication will set the stage by convincing voters and
politicians of the need and benefits of making and imple-
menting difficult cost-sharing and cost recovery decisions.
Implementation of a participatory demand-driven ap-
proach will ensure that users can directly influence the
level of service they desire and can afford; and full cost
recovery will ensure financial viability and sustainability.
Finaly, supporting public sector reform and institutional
strengtheningwill ensure sustainability. External agencies
can facilitate by supporting these reform efforts. Exter-
nally funded projects should be consistent with the rec-
ommendations of this report and should assist the Rgjiv
Gandhi National Drinking Water Mission and the state
governmentsin itsimplementation.

Institutional Sustainability

From aninstitutional perspective, the strategy recommends
supporting the transfer of management and financial re-
sponsibility to the lowest appropriate level, i.e. the
panchayat raj institutionsand, in particular, user commu-
nity groups. Transfer of responsibility would require cor-
responding provision of management and financial
autonomy to local administrations and user communities,
as adequate and appropriate for their roles. Given the re-
sponsibility and autonomy, theselocal groups will betasked
with overseeing planning and implementing sector activi-
ties. If required, these local groups would then be able to
obtain a higher quality of servicesand minimize unit costs,
through competitive selection of service providers among
existing public agencies, non-governmental organizations,
and the private sector.

Gram panchayats, and user community groups created
under the panchayats, will require basic capacity strength-
ening for their new roles. They will also need sufficient in-
centivesto increase their level of self-generated income and
become moreindependent. In addition they will require: an
understanding of the demand-driven approach and how to
assessand meet community needs; the autonomy to priori-
tize and choose investments that best satisfy community
needs; an ability to assessand appreciate the financia and
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social implications of their investment decisions; and an un-
derstanding of available technologies and how and from
whom to best procure them. The panchayat raj institutions,
with their user community groups, can improve the admin-
istration and provision of basic servicesto rural aressif they
are given the opportunity, support, and resourcesto do so.

Achieving institutional sustainability will also entail
strengthening the general management capacity of stateand
local water and sanitation agencies while at the same time
restructuring those organizations so that they may imple-
ment a delivery system oriented toward customer service.
Stateand district RWSS agenciesaswell asthe central agency
will further need to build up acapacity to facilitate the for-
mation, strengthening and operational activitiesof local level
entities. Equally important isthe need to encourage the par-
ticipation of non-governmental organizations and the pri-
vate sector by making the regulations and procedures
governing procurement and contracts more flexible,and of -
fering financia incentivesin the form of preferential rates
or tax incentives. NGOs, for example, play a critical role as
facilitators for user community group formation and
strengthening in the ongoing Bank-assisted Uttar Pradesh
Rural Water Supply and Sanitation Project, aswell asin vari-
ousinitiativesin other states.

Financial Viability and Sustainability

Provision of water supply and sanitation services have an
economic value not only to society but also to private us-
ers. Continued subsidization of sector servicesby the gov-
ernment distortsthe signalsto users of the scarcity value
of water. It also undermines any efforts to promote amore
efficient and sustainable use of water. Substantial central
and state funding, moreover, encourages local adminis-
trations to make unbounded requests on behalf of their
constituents, while discouraging the assumption of re-
sponsibility for operations and maintenance at local lev-
els. Without an effective program to recover costs of
providing water services, the government's objective of
universal accessto potable water and sanitation facilities
will be an unattainable dream. The major objective of the
strategy, therefore, is to achieve full cost recovery of op-
erations, maintenance, replacement and capital costs in
the long term. In cases where funds are borrowed to fi-
nance the investments, the annual interest payments
would aso be recovered from users.

xviii

During the transition period, the proposed strategy is
to fully recover recurrent costs (i.e. O&M) immediately
through user charges. The strategy further envisionsan equal
sharing of capital costs between state and center governments
on theone hand, and panchayatsand userson the other. For
new schemes, anominal 10 percent share of capital costsas
aminimum will be required from users, as an equitable com-
promise between the old and new pricing regimes. The re-
mainder of costs would be shared by the various
governmental levels: 40 percent borne by panchayats out of
their general tax receipts, and 25 percent each will be paid
by center and state levels. For scheme rehabilitation and re-
placement, usersand the three administrative levelswill each
bear 25 percent of the capital costs, making them equal part-
nersin the sector.

The pre-defined capital cost sharing formula is ex-
pected to drive investments and serve as afinancial condi-
tionality for matching funding, as well as enable a more
demand-driven approach to emerge. Capital cost contri-
butions from users will encourage affordable investment
profiles and more realistic user expectations, while match-
ing government funding will be conditional on the imple-
mentation of tariffs to recover the full cost of operations
and maintenance and establish an adequate replacement
fund. Coming full circle, full cost recovery of both recur-
ring and replacement costswill enable responsible local ad-
ministrations to maintain assets properly and sustain
adequate levels of servicesat affordable prices. In the long
term, it will also ensure the financial viability and
sustainability of investmentsin the sector.

Establishingfinancial viability and sustainability of the
RWSS sector will be critical for attracting private sector fi-
nancing for capital investments to bridge the gap between
government resources and sectoral needs. Thiswould bein
addition to the already substantial own-financing of RWSS
facilities by households and non-governmental organiza-
tions. The sector does not currently offer sufficiently attrac-
tive returns in either the short or the long term. Such
disincentivesdiscourage even government-supported credit
facilities such as HUDCO and the Life Insurance Corpora-
tion of India which, despite mandates to support both in-
frastructure and rural development, invest only a minor
proportion of their total portfolioin RWSS The key to mo-
bilizing market financing or inducing corporate interest in
RWSS investments will be reforms to enable cost-reflective




pricing of services, plus the associated reforms discussed
above to achievea commercialised demand-oriented culture
in RWSS entities to tailor operations to the needs of user
communities, and structureinvestmentsaccording not only
to community needs but also to their abilitiesto pay. In ad-
dition to user involvementin al sectoral decision making, it
will beimportant to strengthen corporatefinancial manage-
ment capabilitiesin the water agenciestoingtill financial dis-
ciplineand effective handling of cost and pricing issues.

Full recurrent cost recovery and an annual contribu-
tion to areplacement fund are generally affordable for the
vast majority of the rural population. If the World Bank's
guideline of 3 percent of household income is used to de-
termine affordability, cost recovery for basic WSS technol-
ogy aternatives is generally affordable by over 80 percent
of the rural population. In situations where the cost bur-
den (i.e., the capital cost share and full cost of operations,
mai ntenanceand replacement) for communitiesof the least
expensive feasible technology generally exceeds a
community's ability to pay out of incomes, then payment
in-kind, user accessto credit facilities, or adirect and trans-
parent subsidy arrangement could beimplemented. Where
wide disparities exist between socio-economic groups of
consumers, cross-subsidization may be an appropriate and
practical option. A progressive tariff with different pricing
tiers for different uses and different classes of customers
can be considered at various administrative levels(i.e. the
gram panchayat, district, or state) as appropriate. Such a
tariff structure if well-designed, could support cross-sub-
sidization from one region to another, from urban to rural
areas, from one class of user to another, or from high to
low consumption.

Protection of Water Sourges

Safeguarding the availability and quality of rural drinking
water in Indiaisalso apriority need, for without appropri-
ate mechanisms now to give rural drinking water effective
priority over other uses and protect groundwater sources
from excessiveabstraction and contamination, the situation
will deteriorate further and the costsof providinggood qual-
ity drinking water will continue to escalate. |mplementing

EXECUTIVE SUMMARY

the National Water Policy that explicitly assigns drinking
water priority over other usesisan important first step that
most states have yet to take. Adoption of effective legida
tion and mechanismsto regulate and manage groundwater
use and thus ensure a basic supply of rural (and urban)
drinking water isa key associated need. These issues neces-
sarily require a multi-sectoral and broader resources man-
agement perspective than is covered in this paper, which
focuseson RWSSserviceddivery. Broader resourcemanage-
ment issues are assessed in greater depth in the reports on
"I ntersectoral Water Allocation, Planningand Management,”
and " Groundwater Regulation and Management," also pre-
pared as part of the Government of India~World Bank Wa-
ter ResourcesM anagement Sector Review (1998a and 1998b,
respectively) (subsequently published 1999).

Plan of Action

The strategy recommends a number of critical actionsto be
taken by thecentral aswell asthe state governments. Table|
below summarizes the key reform actions. A detailled Ma
trix of Recommendations is presented in Table 4.6, listing
agencies responsible and proposed time frame for action.
These recommendations are already the subject of encour-
aging follow-up by the Government of India, a number of
states, bilateral and multilateral agencies, and NGOs. Sub-
sequent toinitial discussioncum dissemination at anational
workshop' in February 1997 of an earlier draft of this re-
port, and report revisionsto incorporate the outcome of the
national workshop, further workshops at regional and state
are being organized by the Rajiv Gandhi National Drinking
Water Mission to disseminate the final strategy recommen-
dationsasreflectedin thisreport. The recoinmendations are
asobeingincorporated at project level in some states,in the
design of projectssupported by the World Bank, and in vari-
oushilateral agency and NGO-supported activities. Thereis
now a need to broaden implementation toaformal national
strategy that encompassesdl el ementsof the report in acom-
prehensive approach. This sector reform process is under
energetic initiation by the Government of India and merits
full support to achieve the intended turnaround in sector
performance,’

! The national workshop on RWSS, held on February 20-21, 1997, was chaired by the Rajiv Gandhi National Drinking Water Mission. Proceedings of the workshop,
including speech delivered by the Rural Development Secretary, Mr. Vinay Shankar, arereproduced in the Annex 1.
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Table I. Recommended Plan of Action — Summary

A. Establish an Enabling Environment

Objective: To ensure a politically,legally and institutionally supportive environment that will facilitate the implementation of the reform
process with particular emphasis on devolution of responsibilitiesto grass-roots levels and, in particular, user implementation, a demand-
oriented approach, full cost recovery and financial sustainability (refer Sections B & C below).

A.l. Public Awareness. Implement a widespread public awareness campaign to promote water as an economic good and the need to
charge cost-reflective prices and implement conservation activities.

A.Z. Give Priority to Drinking Water in Water Resource Use. Strengthen and implement national and state policies giving
priority to drinking water, and prepare state specific legislationto protect groundwater resources.

A.3. Redefine and Reduce Government Role. Develop and implement national and state RWSS policies definingthe role of public
sector in the RWSS sector, and guidelinesfor sector operations regarding financial and institutional aspects.

A.4. Full Cost Recovery and Capital Cost Sharing. Develop and implement national and state RWSS cost recovery and ¢ost-
sharing policy that defines situdtions in which the community will be eligible for matchinggovernment financing for new schemes and
rehabilitation or replacement of existing schemes.

A5. Decentralize Responsiblities. Devolve management autonomy to local level administrations.

A.6. Institutional Strengthening. Strengtheninstitutional capabilities,including developmentof MIS, financial systems, monitoring and
evaluation systems, and training at all administrative levels to facilitate the devolution process.

B. Ensure Institutional Sustainability

Objective: Decentralize and strengthen RWSS agencies, defining clear mandates at each administrative level, devolvingfunctions to the
lowest appropriate level, and encouraging participation of NGOs & the private sector.

B. |. Enable Panchayat institutions and user community groups t o assume the lead in decision making for RWSS.

B.Z. Enable, promote and facilitate participation of NGOs and the private sector; define appropriate roles of these non-government as
well as external agencies.

B.3. Strengtheninstitutional capabilities to undertake consumer orientation, policy development, planning, implementation, O&M,
monitoring and evaluation,and promotion of health and sanitation.

B.4. Restructure public sector institutions.

B.5. Strengthen operational guidelinesand proceduresfor RWSS agencies.

C. Ensure Financial Viability and Sustainability

Objective: Implement full cost recovery of operations and maintenance and replacement costs to ensure sustainability of sector
investment Implement a cost-sharingapproach ensuring that the panchayat raj institutions and community are partners to make capital
investment more efficient and transfer ownership. Encourage sector financingby rural credit facilities and private sector investors.

C.|. Implement a demand-driven approach.

C.Z. Increase user charges to recover O&M costs.

C.3. Reduce O&M Costs.

C.4. Introduce and implement capital cost sharing policy.

C.5. Make RWSS agencies financially self-sufficientand strengthentheir capabilitiesin financial management.
C.6. Re-prioritize Public Expendituresin RWSS.

C.7. Implement effective accountingand auditing procedures, billing and collection systems, standard financial reporting formats, and
simple but well-defined financial management and accounting systems.

C.8. Amend existing legislationand regulations so that panchayat raj institutions and village water supply and sanitation committees are
legally entitled to enter into financingand loan agreements with government-sponsoredrural credit facilities or private sector financial
institutions.

C.9. Establish a system for providing loan guarantees by the block and district panchayatraj institutions or the state, as necessary.
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Table I. (cont.) Recommended Plan of Action = Summary

D. Protect Water Resources

Objective: Implement measures to assure priority usage of water resourcesto drinking water and to protect quality and sustainability
of groundwater resources.

D 1. Define appropriate remedial measures t o address water quality problems.

D2 Design a strategy for developingwater supply schemes in areas with water quality problems that meet safe drinking water
requirements and acceptability (preference) of users.

D.3. Develop technology and other innovative options for solvingwater quality problems (fluoride, iron and arsenic) both at village and
household level as well as for larger piped schemes.

D4. Dwelop groundwater legislationand regulations, and develop regulators' capabilities to manage and protect groundwater resources.

D.5. Develop institutional capabilities for multi-sectoral water allocation, planningand management, including water pricing mechanisms.
and features to prioritize allocation for drinking water and protectionimitigation againstpollution (refer GOI-World Bank, 1998).







Sector Development and

Achievements’

Evolution of policy framework

ater supply and sanitation were added to the national agendaduring thefirst five-

year planning period (1951-56). In 1954, thefirst national water supply and sanita-

tion program waslaunched as part of the government's health plan. Central and
state administrations provided equal funding mainly for rural piped water supply schemes,
with limited provision for point sources such aswellsand boreholes. Rural schemeswere gener-
aly provided to population units of lessthan 5,000. During theinitial years, the program real -
ized only limited achievements, mainly because stateslacked qualified staff to plan and execute
projects, and materials werein short supply (Ghosh et. d., 1995).

During each of the three subsequent five-year plans,
funding was allocated for the development and strengthen-
ing of state public health engineering departments. In rec-
ognition of the progress made, stateswere granted financial
authority in 1968 to sanction rural water supply schemes
(subject to defined limits). During this fifteen-year period,
the program sought to support local community develop-
ment and improve the welfare of backward classes. Rural
water supply schemeswere expanded to include small towns
with populations lessthan 20,000, and priority wasgiven to
problem villages, where the scarcity of drinking water was
deemed particularly severe.

The Ministry of Water Resources drafted a National
Water Policy in 1987 to guide the planning and devel opment
of water resources throughout the country. This policy in-
cluded a number of recommendations, which were subse-
quently issued by various state secretaries. These
recommendations generally focused on the need for intro-

ducing: (i) water resource management and according do-
mesticwater supply the highest priority; (ii) design standards
for groundwater structures to protect groundwater sources;
(iii) water quality monitoring and mapping; and (iv) data
management and evaluation.

The national policy guiding the rural water supply and
sanitatioh (RWSS) sector today is contained in the Eighth
Five-Year Plan (1992-97), which states. "' Safe drinking wa-
ter supply and basic sanitation are vital human needs for
health and efficiency [given that] death and disease, par-
ticularly of children, . .. and the drudgery of women are
directly attributable to the lack of these essentials." High
priority wasgiven to serving villagesthat did not have ad-
equate sources of safe water (defined as more than 10 li-
ters per capita per day-lpcd) and to improving the level of
service for villagesclassified as only partially covered (10—
40 | pcd). New guidelines for sanitation issued in June1993
alowed a broad range of technology (direct and indirect

*This report isoneof five reports undertaken jointly by the Government of India and the World Bank,under the India —Water Resources M anagement sector review pro-
gram Theother four reportscover: (1) theirrigation sector, (ii) the urban water supply and sanitation sector, {i1i) groundwater regulation and management,and {iv) inter sectoral
allocation, planning and management. A consolidated report coveringthese five subject areasof thewater sector hasalso been prepared.
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Box |.l. Maharashtra Groundwater Act

exploited watersheds.

The MaharashtraGroundwater Act was developed in 1993 but was not officially endorsed and implementeduntil November 1995.
The Act seeks t o regulate groundwater exploitation to protect public sources of drinking water. The Act comprises: (i)egulations
to register all public drinkingwater sources in avillage; (i) regulations and guidelinesto apply for permissionto sink a well, including
measures t o protect public sources of drinking water (and an area 500 meters from drinking water sources); (iii) regulations to
declare water scarce areas and over-exploited watersheds, including measures to protect public sources of drinking water within
such areas (through control of withdrawal from existing wells); and (iv) procedures to verify applications for new wells in over-

The development and implementationof the Act provides an initial legislative framework for protecting groundwater sources
in Maharashtra. The Act, however, does not address comprehensive management needs. Although it does not preclude integrated
water management, the Act neither promotes it Water-logging, water quality, water pollution, end-use efficiency, allocation and
environmentalconsiderations,represent equally important challengesthat will have to be addressed in the next revision of the Act.

single-pit, double-pit, and VIP latrines) and abolished the
provision of subsidiesto households above the poverty line.
Households below the poverty line would continue to re-
celveasubsidy of 80 percent.

The Eighth Fve'Year Plan also identified several points
of emphasis, these being that: (i) water should be managed
as a commodity in the same manner as any other resource;
(ii) the ddivery of water services should be based on the prin-
cipledf effectivedemand and should correspond to the stan-
dard of servicethat users are willing to maintain, operate
and finance; (iii) local bodies(i.e., the panchayat raj institu-
tions) should be responsiblefor operating and maintaining
the system installed; (iv) local bodiesshould be freeto levy
and raise appropriate user charges for drinking water and
sanitation sarvices, undertaking operations and maintenance
if not further investment, and be self-sustaining; (v) the pri-
vate sector should be encouraged to construct and maintain
schemesto the maximum extent feasible; and (vi) appropri-
ate links should be forged between water supply and envi-
ronmental sanitation.

These points address the challengesthat have emerged
in the sector. Moreover, the Eighth Five-Year Plan specifi-
cally emphasized the desirability of adopting an integrated
approach to planning and implementation, which entailed
theprovisionof primary health care, potablewater, women's
wefare,immunization and sanitation facilities,dl in collabo-
ration with local administrations and user communities.
Technical support needs of local administrations and user
communitieswere to be provided by district administrations.

Along with the National Water Policy and the recom-
mendations of the Eighth Five-Year Plan severa states

(Gujarat, Kerala, Maharashtra, Orissaand Tamil Nadu) have
formulated their own water policies. Other states, in particu-
lar Andhra Pradesh and Rajasthan, arein the processof pre-
paring their statewater policies. Although anational or state
water policy would be an important first step, the stateswill
also need enabling legidation to facilitate implementation
of the policy. One key piece of legislation would be for the
regulation and management of groundwater resources (Box
1.1 summarizes by way of example, Maharashtra's Ground-
water Regulation Act). Legidation on its own without the
concurrence of the user communities, however, will not be
effective (GOI-World Bank, 1998b). The several existing
piecesof groundwater legislationin India, for instance, have
had limited if any impact due tolack of acceptanceby users.
The passage of similar legislation by other states has met
strong resistancefrom users. By contrast, the recent approach
taken by West Bengal to involve user communitiesincremen-
tallyin regulation and management on a pilot basis, hasled
to greater understanding and acceptance by usersof the need
for such regulatory measuresto ensure sustainability of re-
sources. With such piloting and revised approaches now rec-
ommended by GOI-World Bank (1998b), the passage and
adoption of groundwater legidationwill now be easier.

Sector developments,achievements and
issues

Programs

Historically, most rural drinking water in India has been
supplied outside the government's sphere of influence or
responsibility. Community-managed open wells and




private wdls, tanks, ponds and small-scale irrigation res-
ervoirs, have been and continue to be the main source of
rural drinking water. The first government-installed wells
appeared in the 1950s as part of apolicy to meet basic needs
for drinkingwater. Sincethen, public service hasincreased,
and the involvement of users and communities in rural
water supply has decreased. The central government has
played an important role in setting standards and provid-
ing funds and technical assistancefor the sector. In 1972—
73, the Accelerated Rural Water Supply Program (ARWSP)
was initiated by the center to channel funds directly to the
states. The purpose of the ARWSP was to provide water to
problem villages inhabited by tribal peoples, harijans and
other so-called backward classes. Subsequently, the 20—
Point Minimum Needs Programme was established in 1975
to replace the ARWSP and give highest priority to prob-
lem villages.

The central government reintroduced the ARWSP in
1977-78, thistimewith funds provided by state administra-
tions through the Minimum Needs Programme. These two
programs sought to ensure that dl rural areas received a
minimum provision of safedrinking water. National norms
were established defining the basic water requirement as 40
litres per capita per day (Ipcd), with certain criteriafor dis-
tance and number of persons per installation. Safedrinking
water was defined as being free from biological and chemi-
cal contamination. These norms continue to guide both pro-
grams today, by determining the selection of villages or
habitationsthat are eligiblefor government funds. With the
Sixth Five-Year Plan (which coincided with the beginning
of the International Drinking Water and Sanitation Decade
in 1980), Indiadeepened itscommitment to rural water sup-
ply and sanitation. Prior to 1985, both rural and urban WSS
were handled by the Central Public Health and Environmen-
tal Engineering Organisation in the Ministry of Urban Af-
fairs and Employment, which provided state governments
with technical support and advice. Thereafter, responsibil-
ity for rural water supply and sanitation becamethe respon-
sihility of the Department of Rural Development under the
Ministry of Agriculture.

The Central Rural Sanitation Programme was launched
in 1986, with matching funding provided through the
sate's Minimum Needs Programme, and the National Tech-
nology Mission was established within the Department of
Rural Development with the express purpose of providing
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stateswith technical and scientific assistance. The Nationa
Technology Mission was renamed the Rgiv Gandhi Na-
tional Drinking Water Mission in 1991, and was charged
with covering in the most cost-effective manner, the re-
maining not-covered villages before the end of the Eighth
FHve-Year Plan. The R4jiv Gandhi Mission sought to develop
replicable modelsfor rural water supply through 55 inten-
dve area-based projects (or mini missions) and five pro-
grams (or sub-missions). These programs tackled quality
problems of excessivefluoride, iron, and brackishness and
infestations of guineaworms, and promoted the conserva-
tion of water and recharge of aquifers. The 55 mini mis-
sions were concluded in early 1994, but some of the
sub-missions, notably those experimenting with the appli-
cation of technology, are still ongoing.

Coverage

According to the Rgjiv Gandhi Mission, accessto public wa-
ter supply by 1995 had been provided to 75 percent of the
rural population (520 million people) sincethe first national
water supply program was launched in 1954 (World Bank,
1996a). From 1954-55 through 198485 an additional 85
million personsin rural areaswere served each year.

Increased investment during the International Drink-
ing Water and Sanitation Decade, coupled with achangeto
hand pumpsfitted on tubewellsand borewells, dramatically
increasedtotal coverage. During 1985-86 through 1994-95,
an additional 22.4 million personsin rural areas were sup-
plied with water each year, resulting in adecadal increaseof
264 percent (Figure 1.1). These figures were estimated as-
suming " equivalentfull coverage.” The reality wasthat while
95 percent of the rural’population had accessto asafe source
of water in 1994, only 52 percent were fully covered (i.e. that
they received 40 Ipcd or more) and 413 percent were partially
covered (receivingbetween 10 and 40 I pcd). Only 5 percent
of the rural population had no accessto publicly supplied
water or received lessthan 10 Ipcd.

Although useful, national coverage rates mask signifi-
cant regional variations. Eleven of the 25 states and seven
union territories each haverural populationsthat exceed 25
million, and the rural populationsin six states approach or
exceed 50 million (1991 census, Table 1.1). Service coverage
ratesvary widely from stateto state, with full coverage rang-
ing from 7 percent in Kerdlato 78 percent in Bihar. Partial
coverage ranges from 3 percent in Punjab to 85 percent in
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| “#igure 1.1. Rural Water Supply Coveragein India, 1960-95
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wsinpletely unserved is as high as 39 percent in Punjab and
€gual to Or less than the national average of 5 percent,in 14

zizics and all of the union territories,

An impressive number of installations have been
constructed. According to the Rajiv Gandhi Mission,
2.1 million hand pumps have been installed on drilled
ti:bewells and borewells, and 116,000 mini and regional
piped schemes have been constructed. Mini and regional
piped schemes supply 1.5 million standposts and 4.3 mil-
lion house connections. Installed piped water schemes
range from technically simple mini-piped systems (that
rump water from a nearby source of groundwater to asmall
holding tank serving individual houses with public taps)
to technically complex large regional schemes (that treat
and pump water to severa villages from a distant source
of surface water). In 1996 approximately 75 percent of the
population receiving public water were served by hand
pump technology, while 25 percent were served by piped
water schemes (GQOI, 1996).

Efforts to increase sanitation coverage have been less
successful. The Eighth Five-Year Plan sought to cover 5
percent of the rural population with sanitation services
by the end of the period, but even this modest target was
not achieved. By 1996, less than 4 percent of the rural
population was covered by sanitation services (Indian

Social Sciences, 1996). Current coverage-driven strategies
with subsidiesfor rural latrines have shown poor results.
The provision of alternative delivery systems must be ex-
plored, and in this context UNICEF's rural sanitary mart
approach holds promise (see Box 1.2). The private sec-
tor, with NGO assistance, could undertake all aspects of
rural sanitation delivery. If necessary, central or state
funds could be used to provide incentives or directly sup-
port their participation.

Water Quality and Health

Water quality issuesare gaining recognition as groundwater
depletion worsens. The level of natural contaminants such
asfluoride and arsenic, and chemical pollutants such as pes-
ticides and insecticides, is high and rising. The lack of reli-
able data, however, makes it difficult to appreciate the
magnitude and impact of the problem.

The GOI (1994b) Validation Survey reports that
142,000 habitations (70 million persons, assuming an av-
erage habitation of 500 persons) consume water that has
excessive quantities of fluoride, iron, nitrate, arsenic and
salinity. Unfortunately these results may not be fully reli-
able. In the case of one contaminant for instance, fluoride,
its presence in groundwater was reported confirmed by
standard laboratory tests, even though fluoride cannot be
identified by sight or taste. The findingsof the GOI (1997)
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Tabfe 1.1. Popuiation Not Covered, Partially Covered, and Fully Covered in india, by State, 1994

Mot covered

Partially covered

Fully covered

State or union Total
territory Rumber Percent Number Percent  Number Percant nugnber
Andhra Pradesh 1,066,336 2.19 20,583,212 4426 26,118,513 5358 48,768,061
Arunachal Pradesh 56,546 .86 178,53t 3746 wihaln
Assam 33256133 14.23 757,953 HLT =

Bihar 2,328,623 3.12 P1,441.565 18.26 Lo o R
Gea 35,640 5.00 402414 56.52 iFs B 48 < S
Gujarat 367,391 i.38 8,123,206 2872 EEN I L5, st
Haryana G Y €,197,228 51.27 e 78

Himachal Pradesh 338,254 8.8¢ 3988 AN

Jammu/Kashmiv 304 784 KPR

Karrataka 289 18,544,599 3172 B o, 3858
Keraia 2,240,255 17.61 5,617,820 7573 54 A4 ¢ 2 - 559,376
Madhya Pradesh 2,756,294 531 24,069,536 46.40 25,049,313 48 2w L BT, 148
Maharashtra 405.984 083 15,887,754 3229 32914,024 66 8% 4% 207.762
Manipur 87819 6.65 901,124 68.28 330,801 25w v 319,744
Meghalaya 201,518 14.78 424,804 29.68 794,920 55.54 1,431,243
Mizoram 6,408 1.22 444,269 84.57 74,643 14.21 525,319
Nagaland 175,991 23.03 456,735 59.76 131,614 i7.22 764,340
Orissa 1,626,937 576 15,504,462 54.89 11,116,224 39.35 28,247,623
Punjab 5,643,492 38.66 465,904 3.9 8,487,588 58.15 14,596,990
Rajasthan 2,1 7 945 6.45 13,356,271 39.69 18,126,669 5388 33,654,885
Sikkim 8,733 253 266,936 77.28 69,744 20.19 345,413
Tamil Nadu 233,372 0.57 29,421,871 71.65 i1,409,861 - 2778 41,065,104
Tripura 327,416 15.25 977,848 45.54 842,075 39.21 2,147,339
Uttar Pradesh 5,312,459 4.91 63,324,968 58.57 39,475,932 36.51 108,113,358
West Bengal 2,543,906 5.49 26,450,487 57.19 17,286,829 37.32 46,321,222
Andaman and Nicobar 1,327 0.62 37,497 17.59 174,380 81.79 213,204
D and N Haveli — — — — — —_ —
Damam and Diu — —_ —_ — —_ —_ _
Delhi 4,000 0.39 259,881 25.63 749,946 73.97 1,013,827
Lakshadweep 0 0 51,620 99.88 61 0.i12 51,681
Pondicherry — — —_ — —_ : — —_
Total 32,564,303 5.26 283,758,818 45.81 303,105,720 48.93 619,434,854
— Not available.

Source: GOV, 1994b.
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Ground Water Sub-Group likely provide a more accurate
picture of the problems affecting the quality of groundwa-
ter, thisbeing that: (i) arsenic affectsdrinking water in West
Bengd (estimated at 1,000 habitationsor 500,000 persons);
(ii) fluoride levels are high in Andhra Pradesh, Gujarat,
Haryana, Karnataka, Punjab, Rgjasthan, Tamil Nadu, and
Utter Pradesh (affecting 28,000 habitations or 14 million
persons); (iii) iron levelsare high in the northeastern and
eastern parts of the country (affecting 58,000 habitations
or 29 million persons); and (iv) salinity is high in Gujarat,
Haryana, Karnataka, Punjab, Rajasthan, and Tamil Nadu.

Water quality concerns clearly have serious implica-
tions for the supply of rural drinking water and are im-
portant determinants of public health. Although severa
studies and pilot programs (sponsored by both the govern-
ment and various external funding agencies) are under way,
proposed solutions have had mixed success. Technologies
developed and tested to remove fluoride and iron have
shown satisfactory resultsin alaboratory environment. The
complexity, high cost and inconvenience of these technolo-
gies, however, have constrained their implementation and
sustainability. In general, government-financed rural sani-
tation programs have been poorly integrated in rural wa-
ter supply programs, despitethe stated policy. At the field
level, rural water supply programs are not integrated with
sanitation, nor are they integrated or coordinated with pri-
mary health care or education programs. The basic-needs
approach, which spreads resourcesthinly to achievecover-
agefor dl rather than quality and adequate water for some,
should be reviewed because it may not optimize the po-
tential health benefits that could be achieved by reducing
waterborne or water-related diseases.

From apublic health perspectivelndiaisinatransition
phase. Some successes have been achieved, such as the no-
table achievement of eradicating guinea worm, mainly
through aprogram that protected open dug wells. Other risks
associated with bacteriological contamination and epidem-
ics, though decreasing, are till relatively high. In addition,
new risks are emerging from the risein wastewater produc-
tion (and itsinappropriate or inadequate disposal) that ac-
companies the increased coverage and service levels.
Environmental sanitation isessential for minimizingthe vec-
tor-borne diseases that thrive in stagnant waters. India's
RWSS programs in general have neglected environmental
sanitatioh until recently, although many donor-assisted

programs have included thiscomponent. I ntegration of these
programsisamust.

User Satisfaction

Studies to determine whether consumers are satisfied with
existingpublic RWSS servicesarerarely conducted. Although
some donor-assisted programs have conducted utilization
and functionality studies, these focus mainly on the knowl-
edge, attitudesand practicesof usersrather than their satis-
faction with existing services. Indirectly, these studies show
that severd variablesaffect user satisfaction with government
provided servicesin rural areas: distance to and easeof ac-
cessto services, quality and reliability of alternative sources,
hours of service, and time between repairs. Users who are
satisfied with government provided water do not necessar-
ily useit for drinking and cooking if alternative traditional
sources are easily accessible and more convenient. Asiron
and salinity levelsrise, for instance, the use of public water
for drinking and cooking decreases proportionally, subject
again to the availability of alternative sources.

User satisfactionwith sanitation facilitiesor displeasure
at thelack of facilities, aretypically correlated with demand
for household latrines. The latter depends on population
density, accessto open space, and cultural and social factors.
Where accessto sanitation is accompanied by intensivein-
formation and health education campaigns,one usualy finds
that demand for sanitation facilities, use rates and also sat-
isfactionare generaly high, at around 80-90 percent. Where
support for such campaigns is lacking, use rates can be as
low as10 percent. One can infer that demand and hence user
satisfaction for sanitation facilitiesin India is very limited,
given the abysmally low coveragerates.

Protection ofWater Sources

Drinking water for rural households is facing increasing
competition. Approximately 90 percent of Indias rural popu-
lation rely on shallow or deep groundwater aquifers for
drinking water. Whereas domestic use accounts for only 5
percent of total groundwater abstraction, irrigation accounts
for amost 90 percent and industry for the remainder. The
recent expansion and development of the agricultural sec-
tor have swelled the demand for groundwater-based irriga-
tion. Groundwater currently provideshalf of the water used
for irrigation and is abstracted from more than 15 million
wells Between 1951 and 1993, the estimated agricultural area




served by groundwater irrigation expanded from 6.5 million
to 35.4 million hectares, an average annual increase of al-
most 13 percent.

The rapid development of irrigation is depleting
groundwater resources, resulting in the need to replace dried
up sources of drinking water. Whilein the aggregate only an
estimated 30 to 35 percent of the potential groundwater re-
sources are being exploited, increasingly more areas at re-
giona and local levels are facing a scarcity of groundwater
for domestic uses. In 144 districts in 10 states, groundwater
is declining because the rate of withdrawal exceeds the an-
nua recharge (AimsResearch, 1996). Government agricul-
tural subsidies exacerbate the situation by encouraging
greater withdrawals than otherwise. Highly subsidized el ec-
tricity tariffsand favorableinvestment terms offered for well
construction have led to an indiscriminate and dispropor-
tionate abstraction of groundwater for irrigation. Without a
changein government policy and intervention, the situation
islikely to deteriorate even further.

In Haryanaand Punjab, irrigation absorbs almost all ‘of
the potential groundwater, and exploitation rates are also
high in Gujarat, Karnataka, Maharashtra, Rgjasthan, Tamil
Nadu, and Uttar Pradesh. The Central Ground Water Board
classified 6 percent of all administrative blocks as“dark™ in
1995, meaning that groundwater abstraction exceeds85 per-
cent of total annual recharge. Thisis an increase of 34 per-
cent over the 1991 estimate of 4.5 percent, or an annual
average of 6.8 percent. Using these estimates asarough ap-
proximation of the affected population, as many as37 mil-
lion people were affected in 1995, an increase of 2.6 million
persons each year since1991. In 1994, the Rgiv Gandhi Mis-
sionfound that aseasona or permanent fal in thewater table
was evident in one-third of the habitations surveyed. This
clearly has serious socia, financial and institutional impli-
cations for the rural supply of drinking water, especially
where alternative supplies require a more complex and ex-
pensive technology.

Contributions of agencies outside government

Non-Governmental Organizations

NGOs have played a significant role in the RWSS sector in
Indiaover the past three decades. They have exhibited com-
parative advantages that other organizations lack. Thesein-
clude the capacity to: (i) reach the rural poor and remote
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areas; (ii) promote local participation; (iii) operate at low
costs; and (iv) adapt and be innovative when needed (Cernea,
1988). Theinitial involvement of NGOsin the sector came
in the sixties with the famines in Bihar (1964) and
Maharashtra (1969), when several NGOs (Action for Food
Production (AFPRO), Attion for Agricultural Renewal
(AFARM)and others) wereformed to providetechnical ser-
vicesfor compressed air-driven drilling for hand pumps. In
this early period, NGOs functioned as (drillingcontractors
to state governmentsand donor-financed programs. The ef-
forts of these NGOs convinced the donor community and
the government to investin hand pump programsfor drink-
ing water, especialyin the chronically drought-prone areas
of the country. NGOs like Swissteco and ELC Water Devel-
opment Project, introduced new drilling technologies and
integrated drilling activitieswith geophysical site investiga-
tions, yield testing, water quality testing and data banking.

The majority of NGOs contracted by the government
come under the umbrella of the Council for Advancement
of People's Action and Rural Technology (CAPART) becatse
government financial regulations generally preclude direct
contracting of NGOs. CAPART has had mixed experience
with NGOs. On the positive side, NGOs have been able to
penetrate remote areas, negotiate more favorable drilling
prices (becausethey are not encumbered by government pro-
cedures), select siteswithout succumbing to local pressures,
mobilize users and raise contributions (Daw, 1996). On the
less positive side, most NGOs have been small-time contrac-
torswith no interest in working with people. Many have had
little technical or management capacity and have used sub-
standard materials, and in 1995 CAPART black-listed more
than 500 NGOsfor substandard work and financial irregu-
larities.

Today, NGOs are involvedin rural water supply activi-
tiesin several states to varying degrees depending on their
presence. Punjab hasvery few NGOs, whereas Maharashtra,
Rajasthan, and Uttar Pradesh have aproliferation of NGOs,
mostly in production-related fields. The most successful in-
volvement iswithin donor-assisted projects wherethe insti-
tutional context is conducive,such sstheWorld Bank funded
project in Karnataka. The recently commenced World Bank-
assisted Uttar Pradesh RWSS project, which hasmajor NGO
and user involvement aspects, is alsoworth watching. In these
projects, NGOs have been used mostly as an intermediary
between the community and the water agency, facilitating
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project activities related to community mobilization, cost
sharing, health education, and other non-technical activities.
Other noteworthy activitiesare in the areaof watershed de-
velopinent. where NGOs have taken a holistic approach to
water resources development in areas as far-flung as the
Ganggtic delta.of West Bengd and the Himalayan foathills.
Out of adesire to develop water resources, a large number
of NGOs founded the National Association for Water Re-
sources Development Agencies (NAWDA)in 1982.

The Sholapur hand pump was developed by an NGO
and later improvedto become the IndiaMark 1T hand pump,
one of the best, cheapest,and certainly one of the most com-
monlyinstalled hand pumpsintheworld (Daw, 1996).When
large-scale manufacture of the India Mark II was contem-
plated, NGOs moved avay from the manufacture of hand
pumps and concentrated instead on maintenance. Subse-
guently, NGOs in Orissa, Rgjasthan, and el sewhere estab-
lished one-, two-, and three-tier maintenance arrangements,
aimed at decentralizing maintenance capability. NGOs par-
ticipated in the formation of user groups and the provision
of training to village artisans. Today, 29 independent hand
pump maintenance projectswith the active involvement of
NGOsare supported by UNICEF.

Recently, state governments have been turning to NGOs
for assistance in sanitation delivery. Central and state sani-
tation strategiesexplicitly call for NGO involvementin ef-
fortsto create awarenessand demand and to promote health
and hygiene. However, with the exception of afew success
stories, as in Gujarat and West Benga (in Sefa Vidyday,
Ahmedabad, and in Midnapur, under the Ramakrishnamis-
sion), most sanitation programs have met with little success.

The relations between governments and NGOs need
closer review. By and large, NGOs are reluctant to work in
government schemes, considering government procedures
too cumbersome. These same reservations extend to
panchayat raj institutions, which NGOs consider to bein-
flexible adjunctsto state governments. The most common
problem isthat the very qualities that make NGOs attrac-
tive to donors-their capacity to organize and work with
people-delay disbursement and project delivery.As aresullt,
many donors are exploring possibilitiesfor alocating only
the responsibility for hardware (i.e. technical and construc-
tion activities) to NGOs. In the Uttar Pradesh RWSS project
funded by the World Bank, for instance, the government
agency retains asupervisory and disbursement rolethrough

the project management unit but has no direct role in
service delivery. Services are delivered by support orga-
nizations (NGOs, community-based organizations and
the private sector) working iri partnership with commu-
nities. This project though shbwing initial promise, isjust
beginning, and assessing the efficacy of the approach
would be premature. However, such an approach could
succeed if the project management unit supports partici-
patory projectsand collaborative decision-making, and if
p'articipating NGOs have the capacity and interest
to deliver services, plus a willingness to meet the
funding agency's requirements (for an example of how to
assessNGOs on asectoral or sub-sectoral basis, see World
Bank, 1996b).

NGOs can provide an alternative to the public provi-
sion of services, freeing government agencies to concentrate
on activitiesthat they can and should do, such asformu-
lating water policy, defining cost recovery mechanisms and
establishing water quality standards. NGOs, however, may
not dways be able to undertake these new roleseven if the
public sector agreesto allow them to operate. Recommen-
dations for greater NGO involvement have therefore to be
made with circumspection, realism and based on local
NGO capahilities.

The Private Sector
Private initiatives continue to drive the construction and
maintenance of traditional open wells and household la-
trines. Nationwide, the number of privately constructed la-
trines is almost twice the number constructed through
government programs. The private sector isinvolved in the
supply of materialsand construction and, to a very minor
extent, maintenance. Private consulting firms (and NGOs)
are alsoengaged on avery limited basis by state sector agen-
cies. Although operations are performed almost exclusively
by government agencies, private sector involvementin con-
struction under government contracts constitutesasubstan-
tial part of capital investments. Procurement of materialsand
construction services from private firms amounts to more
than two-thirds of annual investment in the sector.
Borewell drilling and hand pump installation have
been dominated by state water agencies. However, the pri-
vate sector has been involved in groundwater development,
and ahuge network of private drilling contractors hasbeen
meeting the large demand for irrigation tubewells.




Qualified private drilling contractors should be more in-
volved in the future, and the government should focus on
groundwater investigations and on monitoring the quan-
tity and quality of water.

The private sector's involvement in operations and
maintenanceisstill very limited. Maintenance of installations
is considered a government responsibility and generally is
financed from central and stategovernment allocations. Pre-
ventive maintenance has been neglected, and repairs have
been carried out by government agencies. Local private con-
tractors are a viable alternative to the public agencies and
already havea presence inrural areas. Local private mechan-
icsfor instance, provide maintainance and repair servicesfor
farmers' irrigation tubewells. In line with the transfer of re-
sponsibility and ownership of schemesto local administra-
tions and user communities, gram panchayats and village
water supply committees must be strengthened so that they
can request and select maintenance and repair services as
needed, either from government agencies or from locally
qualified private contractors.

For regional schemes, operations, maintenance and
management are typically undertaken by state agencies,
though operations and maintenance are not their primary
responsibility. Thisisreflectedin the allocation of both funds
and staff. The benefits of proper maintenance are less vis-
ible and tangible than those of constructing new schemes.
Regional schemes are expected to become more common in
the future and alternatives to the present, often inefficient,
system of management should be considered.

Although consulting firms have rarely been used, they
could play arolein RWSS. Relevant skillsand resources from
universities, research institutes, and NGOs could supplement
or even substitute the current functionsof public agencies.
An entry point could be multi-disciplinary fields-manage-
ment, community participation, and rural water supply in-
tegrated with sanitation and health education-in which
government agencies do not have in-house capacity. More
investment isaso needed in staff trainingand the supply of
spare parts. Instead of building up this capacity in-house, it
would generally be more cost- and time-effective to utilize
the services of private consultancy firms. Private stakehold-
ers-contractors, mechanics, masons suppliers and consult-
ants-should be encouraged to explore the opportunities for
participation in RWSS services, enabling government agen-
cies to concentrate on strengthening the legislative and

regulatory framework, policy making, overal sector pian
ning, and monitoring and evaluation.

External Development Agencies

Several external multilateral and bilateral agencies provi te
assistance to the RWSS sector in India. The principal
external support agencies include the bilateral agencies of
the Netherlands, Denmark, Germany (KfW), and the
United Kingdom (Dept. for Int'l Development, former!:; ihe
Overseas Development Agency ) and multilaterals such: as
theWorld Bank, UNDP, UNICEF and the European Un:ion.
External donor assistance accelerated at the beginning «f
the International Drinking Water and Sanitation Decsd=,
and during that period donor assistance accounted for ai-
most 6 percent of total sector investment. Today develop-
ment assistance constitutes only half that level.

According to information from the Rajiv Gandhi ™
tional Drinking Water Mission (GOI, 1994a) 12 states k' <
received donor support, withloansfrom theWorld Banl: 2+ -
KfW constituting more than half of dl financial assistznse
to the sector. Approximately 75 percent of the external fi-
nancial resources have been allocated to projectsor program:s
in four of the 12 states receiving assistance: Karnaizkz,
Maharashtra, Rajasthan, and Uttar Pradesh. The devek:
ment of the assistance provided by the major bilatera’ i
multilateral donorsisoutlined only briefly here.

The central government has put forward three comns::i-
erations for donors' regarding their assistance to Indiz’s
RWSS sector: (i) rural water supply and sanitation sheizlc
be considered as part of the social rather than produc: =«
sector, (ii) allocationsto the sector should beincreased -7
(iii) assistance should shift toward national program- ;- -
cusing on institutional capacity building at all le-+*
(Narayan, 1995). The main role of external support 257
cies, however, has been to provide demonstration and ¢x
perimentation at the project level. Until now, most agercies
have performed this role, with variations in the degre« +o
which they have followed government policies or experi-
mented with new approaches. Especially recently, mosi de:-
nor-assisted projects have emphasized innovative feasiir=¢
as conditions for lending, such as user participation, co:
sharing and cost recovery. They have also adopted an - *:
grated demand-oriented approach to sector operatio ~: .
fundamental objectivefor recent Bank-assisted project: -
instance, is to make local institutions and commuy - -+
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Box 1.2. Sanitation Villages and Sanitation Gram Panchayats

would prefer to give their daughters in marriage to such villages.

In Midnapur,West Bengal, the Integrated Sanitation Project is changingthe habits of people from open defecationto use of sanitary
latrines (RYWSG-SA/UNICEF Integrated Sanitation Project Midnapur, CASELET 2 Dissemination Notes). Project planners soughtto
create awareness and then presented a range of technical options from which to choose, enabling people to make informed
choices. Subsequent arrangements were made for producing, delivering and installing hardware, and for catering to administrative
and accounting requirements. N o subsidies were envisaged or provided, even for the poor.

Today, 127 villages and 3 gram panchayats in Midnapur are fully covered with household latrines and declared to be sanitation
villages and sanitation gram panchayats. This is a matter of extreme pride for them.An anecdotal report indicates that parents

responsible for water supply and environmental sanitation
by adopting an integrated demand-oriented approach with
community participation, capital cost sharing and cost re-
covery as basic components.

UNICEF has been activein India since the late 1950s
and, with field staff in 10 states, has the most staff involved
in the RWSS sector. In the past, UNICEF provided drilling
rigs and hardware for the extensive hand pump programs.
It now focuses on community development activities. To-
day, UNICEF plays& major rolein advocating policy devel-
opment and reform, and serves as an intermediary between
NGOs and the central and state governments. It also sup-
portsabroad rangeof pilot activitiesthat serve major dem-
onstration objectives. UNICEF's comparative advantages
include its long presencein India and the continuity of its
program.

UNICEF supportsone of the most sustainable alternate
delivery systems for sanitation. In West Bengal, the
"Midnapur Model" has established rural sanitary marts —

a network of private production centers and retail outlets
for sanitation products, coupled with publicity and socia
marketing (see Box 1.2). The strategy is afirst step in the
shift away from asubsidized government program. The ap-
proach is to have the private sector create retail marketing
outletsthat offer awide rangeof sanitation products, includ-
ing a package for the promotion of personal hygiene prac-
tices. The Midnapur project is based on the following key
underlying assumptions: (i) resourcesfor construction have
tocomefrom the usersthemselves; (ii) theemphasisis placed
on advocacyto createdemand for services; (iii) afoca point
per village to serve as a responsive repository of informa-
tion and liaison; and (iv) substantial resourcesareto bein-
vested in training. Both technical and organizational or
motivational training were envisaged, focusing on orienta-
tion training for youth clubs, panchayat members and vil-
lage leaders. Training was also provided to village masons,
drilling mistries, and women caretakers of hand pumps (see
Box 1.3). The Midnapur case demonstrates that with

. Box 1.3.Women Masons

into building construction.

In Kerala and India as a whole, many poor women work as unskilled laborers in the construction industry, while men work as
skilled masons (Kurt et. al, 1996).When the rural sanitation program in Kerala began with assistance from Danida and the Dutch,
the lack of local masons slowed the pace of the program. Unskilled rural women from two panchayats were selected to learn
masonry. Training focused not only on construction but also on financial management and cooperative work. The women pro-
ceeded to prove their capability in making cement bricks, constructing double-pit latrines, and generally extendingtheir expertise

In 1994, women masons constructed more than 1,000 latrines and produced more than 25,000 bricks. In the words of a40-
year-old participant of the program,“l was very puzzled and reluctant, and doubted the ability of the women when | first saw them.
Once the work was over and found to be really well done, I breathed with ease. Nowadays when the women masons visit any
areas where they are working, they are considered and treated as important persons.”




sufficient promotion, even the poor can finance their own
latrines. The central government has expressedinterestin this
approach, and some states (such as Uttar Pradesh) have al-
ready adopted it.

The Housing and Urban Development Corporation
(HUDCO), which supports the construction of sanitary la-
trines as part of its urban housing program, is proposing to
set up anetwork of district intermediate technol ogy centers,
to produce construction materials and train masons and
other skilled persons. Thesewill be expanded intimeto each
block. In the context of initial privatesector reluctance, these
centers could produce and supply a range of low-cost to
more-expensive options keeping in view the possibility of
functional upgrades. With assistancefrom UNICEF, various
types of latrinescosting from Rs. 300 to Rs 3,600 have been
developed. HUDCO via soft loans, could further assist in
setting up private sector or NGO-operated sanitary marts,
complete with marketing and publicity.

Support from Denmark and the Netherlands to the
RWSS sector in India date from the early 1970s, initially fo-
cused mainly on technical support to identify problems and
develop solutions on a pilot basis. Since the mid—1980s
projects have been directed toward sustainabl e devel opment
and interventions, with an emphasis on non-technical as-
pects such as community involvement, cost recovery, health
education and institutional building. Recent pledgesof Dan-
ish assistanceto integrated RWSS programsin Karnatakaand
Tamil Nadu, for instance, comprise programs that empha-
size both a demand-driven approach and institutional
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strengthening, with involvement of communities in dl stages
of project implementation (including cost sharing and cost
recovery).

The impact of donor assistance on the policy, strategy
and approach of the central and state governments is un-
even. While progress on strategy and approach at the state
level has been limited, it Is clear that external assistanceon
project bases and for policy strengthening have influenced
the development of the comprehensive policy statements
presented in the Eighth Five-Year Plan. Other more discrete
impacts have been achieved. In Karnataka,,the Danish-as-
sisted RWSS project resulted in agovernment order enforc-
ing a 250—-meter zone to protect wells containing drinking
water. UNICEF's development of hand pump technologyand
marketing resulted in broad adoption of the India Mark 11
hand pump as the national standard. In Kerala, the Dutch
and Danish-assistedproject devel oped an effective and work-
able approach and a detailed methodology for delivering
sanitation. Low-cost sanitation isnow a priority inlocal de-
velopment plans, with 15-20 percent of income earmarked
for sanitation.

The experience gained from amost al donor-assisted
projects shows the importance of emphasizing capacity
building of stakeholdersand other actorsin the sector. How-
ever, changingfrom assistancefor individual projectstolong-
term support for institution strengthening has not been
firmly established among single donors, with the possible
exceptionof UNICEF. In India, amajor constraint isthelim-
ited financial role-and limited leverage-of donors.






| nstitutional Framework and

Sustainability

heinstitutional structure of RWSSin Indiaisacomplex one. It involves many institu-

tions at national, state and local levels, often with unclear or overlapping responsibili-

ties. Sector institutions are typically overstaffed and underskilled, which hampersthem
from effectivelycarrying out their responsibilities. Though in afew casesin some states user
communities and the private sector are involved to adegreein decision making and implemen-
tation, the norm isone of public sector dominance (at higher levelsof government, i.e. state
and to some extent national rather than local administrations) and the presence of asupply-
driven approach. The current institutional arrangements are widely accepted asinadequate to
addressthe needs of user communities; however, only partial reforms have been identified to
date to resolve the constraints. Experienceinternationally aswel asin pilot projectsin India
demonstrate that better coverageof the rural population, and improved quality of service, can
be achieved at lower cost through demand-oriented approaches and involvement of user com-
munitiesin sectoral decision making, financing and implementation. The challenge isto estab-
lish the arrangements that will enablesuch approaches to emerge. Thesewill inevitably entail a
devolution of responsibilitiesto local governments and communities.

Role and effectiveness of government
agencies

National Level

At national level, the Rajiv Gandhi National Drinking Wa:
ter Mission (hereafter Rajiv Gandhi Mission or RGNDWM)
formulates guiding policy, sets standards, and provides
funds and technical assistance to the states. It allocates
funds under the Accelerated Rural Water Supply Program
(ARWSP) representing about 40 percent of total govern-
ment financing to the RWSS sector, and supervisesthe Cen-
tral Rural Sanitation Programme representing 30 percent
of total RWSS financing. Despite its prominent role, the
Rajiv Gandhi Mission faces several constraintsin fulfilling

its mandate and applying leverage consistent with its finan-
cial clout.

First, the Rajiv Gandhi Mission has had limited influ-
ence to ensure consistency of state policies and strategies
with the national policy. Regarding for instance, one com-
ponent of the national strategy, Information Education
Communication (I1EC) strategy for undertaking public
awarenesscampaigns, no state has yet implemented an in-
tegrated and participatory system of rural water service
delivery nor constituted IEC cells within the state water
agencies. Because provision of central funds to the states
is not contingent on adoption of these strategies, target-
driven norms continue to dictate water supply implemen-
tation, and latrines are constructed without regard to
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creating awareness -of their benefits or monitoring actual
use. In the case of latrines, subsidies have weakened the ini-
tiatives in demand-driven sanitation programs such as in
Midnapur, West Bengal, that had successfully pursued a
Strategy devoid of subsidies.

Second, the Rajiv Gandhi Mission itself, in allocating
funds in the past, placed priority on coverage targets over
and above sustainability of either the installation or the
source {see GOI, 1994a). The Mission set the target to cover
3,000 non-covered villages and 150,000 partially-covered vil-
lages including hamlets by the Eighth Five-Year Plan, pro-
viding at least one spot source per 250 persons within a
distance of 1.6 kilometers. An additional objective was the
eradication of all guinea worm problems. The latter objec-
tive has been achieved, but a staggering number of not-cov-
ered and partially-covered villages are still without minimum
coverage.

This relates to a third aspect, which is the key monitor-
ing role played by the Rajiv. Gandhi Mission. The method-
ology adopted for determining coverage by safe water has
been questioned by the mission itself. Sanitation coverage
has likewise been questioned, because the mission monitors
performance only under the Central Rural Sanitation
Programme and to some extent the Minimum Needs
Programme, although latrines are being constructed under
several other government programs as well as under donor-
assisted programs. Given the practical difficulties of having
a national agency in charge of monitoring at the field level
(the Rajiv Gandhi Mission cannot assess the number of la-
trines constructed without subsidies), the Mission recently
recommended devising a decentralized system of monitor-
ing through panchayat raj institutions (GOI, 1996).

Fourth, given the size of the country and the diversity
of issues confronting each state, a single professional cov-
ering several states, as is presently the case at the Mission,
can do little more than communicate sporadically with the
state-level engineering departments. At present, core staff
have mainly technical backgrounds, and two consultants
have been hired, one for human resource development ac-
tivities and one for information education communication
activities. There is currently no in-house capacity to
operation- 'ize the approach recommended in the Eighth
and Ninth Five-Year Plans or provide guidance to states on
the reform program. At the same time, insufficient use has
been made of universities and the private sector to meet
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skills needs, except for the hiring of a few short-term con-
sultants in specialized areas.

A fifth and unfortunate lacuna is the lack of
intersectoral coordination at the national level. Several
cross-cutting issues (pollution of drinking water sources
and overexploitation of groundwater, in particular) war-
rant better coordination with the Ministries of Water Re-
sources, Forests and Environment, and Urban Affairs and
Erhployment. Neither the proposed coordinating commit-
tee, nor the proposed interaction between the Central
Ground Water Board and the Health Ministry for water
quality surveillance, has materialized. The state advisory
bodies have been constituted but have not gone beyond
routine monitoring and procedural trouble-shooting, while
district coordinating bodies have served only as conduits
for central funds (GOI, 1994a).

Today the Rajiv Gandhi Mission is reviewing its role and
attempting to reformulate its presence along the lines of a
center of excellence, to disseminate findings on: operations
and maintenance; water quality; human resources develop-
ment; information, education and communication; financ-
ing and cost recovery; technology options; research and
development; water resources management; and health edu-
cation. As such, the Rajiv Gandhi Mission is evolving into
an applied research-cum-information establishment capable
of culling out and disseminating technological and institu-
tional best practices. It should begin to take a decisive role
in pushing states to adopt the sectoral reform policies iden-
tified in the Eighth and Ninth Five-Year Plans and in this
joint GOI-World Bank strategy document. Mere directives
from the center are a poor source of policy changes. To this
end, the center should begin to use financial conditionali-
ties to motivate and support the states to implement the re-
quired reforms (refer Chapter 3).

State Level

States have primary responsibility for provision of water
supply to communities. Typically there are two types of
state-level institutions which implement rural water sup-
ply programs: a public health engineering department un-
der direct control of the state government; and an
autonomous water supply and sanitation board. With the
exception of some of the north-eastern states and union
territories, which have either public works departments or
irrigation departments handling rural water supply, most



states have separate public health engineering departments
charged with planning, investigation and design.

In some states (such as Gujarat, Kerala, Maharashtra
and Tamil Nadu) the WSS Boards have been constituted
to handle urban and rural water (and one state, Uttar
Pradesh, formed a corporation), following the Third Five-
Year Plan recommendation to form statutory water and
sewerage boards. These autonomous bodies were empow-
ered to negotiate loans, investigate and design works, and
supervise construction of works. Though they are sepa-
rate and autonomous entities, the boards are subject to
state intervention on cost recovery and personnel man-
agement issues. Financing is overwhelmingly from the
state government: for rural schemes, al capital costs and
asubstantial share of recurrent costs are covered by state
grants; for urban schemes, local administrations are re-
quired to reimburse the boards for the cost of prelimi-
nary investigations as well as 12-15 percent for the cost
of design and supervision, with shortfalls on recurrent
costs borne by the state.

With the recent move toward decentralization, amix of
agencieshaveevolved,including state public heal th engineer-
ing departments, state boards and district engineering agen-
cies. Theinstitutional arrangementsin 13 statesare presented
in Table 2.1. In each agency, functiona responsibility is as-
cribed according to the nature of the water source (surface
or groundwater), the type of scheme or technology (hand
pump or power pump), the function performed (investiga-
tions and drilling, construction or operations and mainte-
nance), and location (urban or rural). In some states, such
as Maharashtra, the organizational matrix is complicated.
The Groundwater Survey and Development Agency is re-
sponsiblefor hand pump programs, the MaharashtraWater
Supply and Sanitation Board is responsiblefor piped water
supply, the district is responsible for operating and main-
taining al drinking water installations, and the Irrigation
Department is responsiblefor drinking water sourcesdown-
stream of command aress.

Despite the apparent organizational complexity, the
national trend is to decentralize capital investment re-
sponsibilities to zilla parishad engineering departments
at district and block levels, and operations and mainte-
nance activities to district and, in many cases, gram
panchayat levels. In Karnataka the state Public Health
Engineering Department (PHED) consolidates, reviews
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and makes recommendations on al water supply pro-
grams and is responsible for providing monitoring and
technical support tothe district engineering divisions that
implement the schemes. The PHED also provides drill-
ing services to the district, while the gram panchayats are
responsible for operations and maintenance. Andhra
Pradesh is the only state in which water supply and sani-
tation is the exclusive responsibility of the Panchayat Raj
Engineering Department without technical oversight by
the state-wide body.

Local Level

Gram panchayatsare the lowest tier in the local administra-
tive framework and may be responsiblefor one or more vil-
lages or habitations. There are approximatelly 250,000 gram
panchayatsin India, each of which serves an average popu-
lation of 5,000. Gram panchayats, however, vary substantially
in sze from state to state. In Keralaand West Bengal, gram
panchayats are extremely large, with an average population
of 21,600 and 14,800, respectively. In contrast, in Arunachal
Pradesh they are quite small, with an average population of
700 (Oommen et. al., 1996). Table 2.2 providesthe number
and average population of Indids districts, blocks, and gram
panchayats by stete.

Gram panchayats have the power to make by-lawvs and
constitute statutory bodieswith responsibility for handling
government funds, collecting revenue and del egatingrespon-
sibilities. This provides an opportunity for developing a
working relationship between the elected body of local gov-
ernment and user committeesor societies. Although, in prin-
ciple, democratic representation would ensure community
participation, in reality a number of problems must be ad-
dressed. Red community participation in decision making
requires that the loca community be active and informed
s0 it can monitor and influence what the local government
is doing. Especialy when the local government isin a na-
scent state, several issues need to be addressed.

First, the Panchayat Rg Act is being implemented
dowly, becauseit is subject to political negotiations in the
states. Despite the provisions for including weaker seg-
ments of the community, social and cultural factors of-
ten restrict the voice and role of scheduled castes,
scheduled tribes and women in local decision making.
Second, the Panchayat Raj Act brings party politics down
to the community level. Polarization and factionalism
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Table 2.1. Functional Responsibilities of Rural Water Supply Agencies in India, by State

State

Key agencies

Rural water supply functional responsibilities

Andhra Pradesh

Panchayat Raj Engineering Department

Assam Public Health Engineering Department

Gujarat Water Supply and Sewerage Board

Haryana Public Health EngineeringDepartment

Karnataka Zilla Panchayat Engineering Department
Panchayat raj institutions

Kerala Water Authority

Madhya Pradesh Public Health EngineeringDepartment

Maharashtra Water Supply and Sewerage Board
Groundwater Survey and Development
Agency (Rural Development Department)
Panchayat raj institutions

Punjab Public Health Engineering Department

Rajasthan Water Supply and Sewerage Board
Public Health Engineering Department
Panchayat raj institutions

Tamil Nadu Water Supply and Drainage Board

Panchayat raj institutions

Uttar Pradesh Jal Nigam Corporation

Jal Sansthan (District Engineering
Section — Garwahl, Kumaon, Jansi regions)
West Bengal Public Health Engineering Department

Panchayat raj institutions

Source: Ghosh e t al., 1995.

Investigation, design, execution, operations, and maintenance
Investigation, design, execution, operations, and maintenance
Investigation, design, and execution

Investigation, design, execution,operations,and maintenance
Investigation, design, and execution

Operations and maintenance

Investigation, design, execution, operations,and maintenance
Investigation, design, execution, operations, and maintenance

Investigation, design, and execution (regional schemes. village
schemes servingmore than 2,000 persons)

Investigation, design, and execution (village schemes servingmore
than 2.000 persons)

Operations and maintenance

Investigation, design, execution, operations. and maintenance
Investigation, design, and technical.sanctioning

Execution. operations, maintenance, and regional schemes
Operations, maintenance and spot-source schemes

Investigation, design, execution, operations. and maintenance
technical assistance

Operations and maintenance

Investigation, design, execution (for all regions), operations, and
maintenance (for regions not covered by Jal Sansthan)

Operations and maintenance (for specified regions only)

Investigation, design, and execution

Operations and maintenance

make broader community participation difficult to attain
and weaken the credibility of many gram panchayats. In
the World Bank-assisted Uttar Pradesh RWSS project, only
two out of 90 village water and sanitation committees
chose the head of the gram panchayat astheir chair. Third,
the rules and regulations of the Panchayat Raj Act do not
automatically ensure the involvement of al stakeholders,
particularly rural women.

The block isthe intermediate tier in thelocal admin-
istration framework. Although blocks did not exist in all
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states prior to the 73rd amendment, they are currently be-
ing established nationwide. At present, there are approxi-
mately 5,000 block-level administrations nationally, each
of which is responsible for an average population of
120,000. While blocks in the vast mgjority of states serve
a population ranging between 100,000 and 150,000, in a
few states, namely Andhra Pradesh and Arunachal
Pradesh, they serve only 44,200 and 9,500, respectively
(Oommen et. a., 1996). The district is the top tier of lo-
cal government. There are approximately 500 districts
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Table 2.2. Number and Average Population by State Administrative Unit

Rural Number Average population
State or union population Gram
territory (millions) District Block panchayat District Block Gram panchayat
Andhra Pradesh 486 22 1,100 20,244 2,210,000 44,200 2,400
Arunachal Pradesh 08 12 79 1,158 62,800 9,500 700
Assam 199 23 199 2486 866,300 100.100 8,000
Goa 0.7 2 * 183 345,000 * 3,800
Gujarat 271 19 183 13.256 1,424,400 147,900 2.000
Haryana 124 16 |10 5.958 775,500 112,800 2,100
Hirnachal Pradesh 47 12 72 2921 393,500 65,600 1,600
Karnataka 311 20 175 5641 1,553,400 177,500 5,500
Kerala 214 14 152 990 1,529,900 140,900 21,600
Madhya Pradesh 50.8 45 459 30,922 1,129,800 110,700 1,600
Maharashtra 484 29 297 26.894 1,668,900 162.900 1,800
Manipur 13 3 9 166 443,800 147,900 8,000
Punjab 143 14 136 1159 1 1,020,600 105.000 1,200
Rajasthan 339 31 237 9.185 1,094,800 143.200 3.700
Sikkirn 04 4 * 148 92,400 * 2,500
Tripura 23 3 16 525 778.500 145,900 4.400
Uttar Pradesh I11.5 66 901 58,605 1,689,400 123,700 1,900
West Bengal 49.4 17 340 3,325 2.904.100 145,200 14,800
Andaman and Nicobar 0.2 | n.a. 67 2,100 na. 3.100
D and N Haveli 0.1 — — — — — —
Damam and Diu 0.1 — — - — — —
Total average 25.2 19 419 10,224 1,051,853 138,267 4,774
*Two-tier panchayat (district and gram panchayat).
— Notavailable.
Source: Institute of Social Science, Data Base and Information System. New Delhi.

nationally, serving an average population of just over 1
million. Districts vary between 2,100 personsin Andaman
and Nicobar, 62,800 in Arunachal Pradesh, and 2.9 mil-
lion in West Bengal (Oommen €t. a., 1996).

Developing and strengthening the panchayat raj in-
stitutions and developing rural areas through local gov-
ernment are cornerstones of India's current policy.
Initially, panchayat raj institutions were seen as vehicles
for promoting democracy at the grassrootslevel. However,
as macro planning strategies failed to address develop-
mental needs across regions, sectors and economically

different sections of the population, panchayat rgj insti-
tutions came to be seen asvehiclesfor providing more eg-
uitable local planning and area development. In 1978, the
Mehta Commission recommended a two-tier structure,
including the district and the mandal panchayat, which
would represent a cluster of villages with a population
ranging between 20,000 and 30,000. The commission also
recommended making the district the primary unit of lo-
ca government, where panchayat elections at both levels
would encourage the official participation of all political
parties. Three states, Andhra Pradesh, Karnataka, and West
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Bengal, took steps to revitalize their panchayat raj insti-
tutions accordingly.

Constitutional amendmentswere proposed in 1989 and
1990 to establishlocal governments as the third tier of gov-
ernment nationwide. Neither of these amendments was
passed. In December 1992, however, Congressfinally passed
the 73rd and 74th amendments to the Panchayat Rg Con-
gtitution Act. The 73rd amendment, which addressed rural
panchayats, proposed a three-tier system of panchayat raj
institutions: zilla parishads at the district level; taluk
panchayatsat the block leve (although in some stateshlock
and taluks are not completely coincident); and gram
panchayats at the levd of a few villages. The 74th amend-
ment, which addressed urban panchayats, proposed estab-
lishing a corporation at the state level constituted by
municipalities, whichin turn should be constituted by nagar
panchayatsas thelowest tier.

One of the most important provisionsof the amend-
mentswas the delegation of power and responsibilityto the
panchayat raj institutionswithin the federal structure of the
Constitution. State legislatureswere empowered to provide
the panchayat raj institutionswith the power and authority
necessary to enable them to function asinstitutionsof local
government. Responsibilities delegated under the 11th
scheduleof the constitution include overal responsibility for
the preparation and implementation of plansfor economic
development and socia justice. In rural areas, 29 subjects
were added to the jurisdiction of panchayats, including re-
sponsibility for drinkingwater, minor irrigation, water man-
agement and watershed devel opment.

Under article 243 (1), the state must constitute a fi-
nance commission to review and recommend measures for
improving the financial position of panchayat ra institu-
tions and enabling them to discharge their responsibilities.
Finance commissions are expected to recommend an ap-
propriateleve of grant-in-aid, which isto be provided by
both the central and state administrations. Thiswill supple-
ment the existingfunds received from both central and state
governments in conjunction with ongoing rural develop-
ment schemes. Moreover, the panchayat rgj institutions are
authorized to levy and collect taxes, duties and adminis-
trative fees.

To date, the Panchayat Rg Act has been applied incon-
sistently across states. While some states have adopted its
principles in their entirety, other states have ignored even
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the major recommendations. Despitethisvariation, al states
have passed the |egidation needed to implement the amend-
ments. All but three states have conducted el ectionsfor their
panchayat rg institutions.

Assessment of institutional performance

Planning

Planningin Indiacurrently involvesdesigning programsthat
meet coverage targets based on the government's norms of
40 litres per capita per day (Ipcd) of safewater. With the as-
sistanceof district level agencies, the state water agency (ei-
ther the public health engineering department or the water
board) compilesalist of villages classified as'not covered,
'partially covered or'fully covered:Viagesthat are not cov-
ered or are considered problem villagesreceivefirst priority
in the annual plans, while partially covered villages receive
second priority. Thisclassification processand its utilization
are not without imperfections. During the Eighth Five Yesr
Plan, for instance, 75,782 not-covered and 332,454 partially-
covered habitationsdid not receive the minimum supply of
water. The Ninth Five-Year Plan proposes to cover all un-
covered habitations by 1997-98 and all partially-covered
habitations by 2000.

The persistencedf villagesthat are not covered or par-
tially covered could be explained by a planning process
which, as currently implemented, overlooksthe need to pro-
vision for maintenance, rehabilitation and rejuvenation of
existingfacilities. The not covered category includes villages
where schemes have falen into disrepair, thus qualifying
them for new construction. Poor assessment may mean, for
instance, that costly piped water is provided to communi-
ties whose existing systems would need only minimum in-
puts to make them sanitary, while remote and poor areas
continue without service. Moreover, coverage is provided
primarily to main habitations while outlying haml ets, which
generaly housepoorer and low-caste populations, areeither
not covered or poorly covered. A documented case study is
that of eastern Uttar Pradesh (Pant, 1996).

At present, planning is supply-driven and neither takes
into account user preferences(and ability to pay) for differ-
ent levels of service, nor provisionsfor possible future de-
mand arising from higher incomes and expectations. The
lack of demand orientation constrains system performance
and aggravates already inadequate service delivery to the




poor. In states such as Kerala, Maharashtra and Punjab for
instance, severe under-estimation of demand for privatecon-
nections has caused technical problems asincreasingly more
better-off households tap illegaly into the under-designed
systems. By drawing on water for higher per capita use lev-
els, these households curtail quantities available to poorer
households at the end of the pipeline.

At the block level the assistant executive engineer pro-
vides the first inputs for planning by verifying installations
in the field and then applying a population criterion to de-
termine theleve of servicefor any onevillageor hamlet. For
example, a habitation with more than 500 persons might
qualify for asmall power pump scheme, whilea population
of more than 1,000 might qualify for a piped water scheme
with standposts. Thisaccounting islimited to public sources.
This assessment is then translated into a proposal for a new
or augmented scheme with associated costs, which is then
passed to the executive or superintending engineer for ad-
ministrativk approval. At this point, financial and technical
considerationstake over the planning process.

This approach hasseveral constraints. Perhapsthe most
important is that it only assesses government installations,
even though private and traditional wellsmay constitutethe
primary source of drinking water. Second, it isinflexibleand
does not lend itself to the consideration of alternative or ap-
propriate designs. Third, it does not integrate water supply
with environmental sanitation. Ladlly, it has no latitude to
accommodate the demands of users. These constraints are
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due to the overriding strategy which bases planning on
strictly followed water supply norms.

Despite recommendationsfor integration of water sup-
ply and sanitation, separate and distinct program funding
makes it difficult for integration to be achieved. Central
funding isthrough the ARWSP for rural water and through
the Central Rural Sanitation Programme for sanitation. At
the state and district levels responsibility is further divided,
with sullage drainage projects being funded under Jawahar
Rozgar Yojana, a program for alleviating rural unemploy-
ment. The result is that village drainage is aways imple-
mented independently from water supply, undermining the
potential health and economic benefitsof the integrated ap-
proach.

Clearly, the target-driven strategy underpins the ob-
served poor sustainability of schemes, and aplanning mecha
nism is needed to take into account the status of existing
systems, level of service desired, and availability and
affordabilityof resources (seeBox 2.1). This can only bedone
in the context of a demand-driven approach in which the
user groupstake the lead.

Project Design And Physical Implementation

Implementation, i.e. design, procurement and construc-
tion management of rural water supply schemes, has un-
til now been the direct responsibility of state agencies. A
sample evaluation survey conducted in 1996 found that
24 percent of the selected districts were not covered by

Box 2.1.Lessons from the Community Water Supply and Sanitation Project in Sri Lanka

Mirissa, a candidate for financing under the Sri Lanka Community WSS project, is a coastal fishing community located where all

wells are brackish and drinking water is unavailable. Following a technical evaluation of the options, project managers decided to

construct a well 400 meters from the coast at the bottom of a hill, although this was a costly solution.The inabillity of the usersto

pay for the schemes' operation and maintenanceled to its subsequent closure by the government. Attempts by the Village Fishery

Society to resolve the problem ultimately led to a decision to reopen the well and sell water to fishing boats. With the revenues

obtained from the sale of water, they were able to sustain provision of their water supply from the well. Although the project for

water supply and sanitation was designed with a community-based approach from the outset, the rules did not: explicitly address
the need to respond to the demands of beneficiaries.Instead, they focused on providing servicesto communities that were deter-

mined to be"in need.” The project therefore offered only a limited number of technical options and a minimum level of service.The

Mirissa experience points to two lessons: first, the need for communities to understand the financial implications of investment

decisions at the planning stage, and second, that once responsibility for managementis transferred to the community, users can and

do devise innovative solutions t o sustain the schemes.
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satisfactory water resource investigations; 32 percent of
the schemes were poorly constructed; and a large num-
ber of piped water supply schemes were broken as a re-
sult of inadequate initial design, substandard materials
and workmanship, and insufficient maintenance (GOI,
1994b). If this situation persists, rural water supply
schemes will continue to deteriorate, increasing the need
for expensive rehabilitation.

Most engineering problems stem from inadequate data
and assumptions regarding the quantity aswell as the qual-
ity of water resources. In most states the design and corre-
sponding capital cost estimateshave to be within amaximum
per capita standard, which can lead to use of sub-standard
materials and technical solutions. For example, the advan-
tages of high-quality components such asimproved techni-
ca and economic feasihility, are not routinely considered
once the cost of the individual components exceeds the
maximum price schedules.

Procurement and tendering procedures are closely
linked to the technical sanctioning of schemes, which is a
responsibility of the state agency. Thelevel of sanctioning is
generally retained and controlled at the highest level in the
organizational hierarchy. In several states the executive en-
gineering level can only sanction costs up to Rs. 400,000,
typically less than the cost of a minor village piped water
scheme. Consequently, designsoften have to be approved by
a superintending engineer or even a chief engineer. These
low cellings constrain the smooth and timely execution of
government as wel as donor-supported projects. Typicaly
the state agency procures materials centrally, guided by de-
tailed technical specificationsand tendering procedures. The
materials are subsequently provided to private contractors
who arrange hiring of labor. Due to inflexibility of govern-
ment procurement procedures, especially in scheduling and
scope of the project, serious delays in the execution and
completion of projectsare often experienced.

Quality construction will typically entail only minor
additional expense and effort in the long term. In contrast,
use of substandard materialsand low-quality construction
generaly reduces the productive life of the structures and
accelerates the scheduling of rehabilitation or replacement.
Design and supervision staff, at the field aswel as manage-
ment levels, need to appreciate the importance of quality

control. The Indian engineering cadre has the capability of
designingand executing high-quality schemes. Staff urgently
need to be introduced to and trained in modern methods
of quality control, and firm action must be taken against con-
tractorswho supply low quality materialsor construct poor-
quality work, and against supervisors who ignore
substandard work of contractors.

Under the demand-oriented and client responsive ap-
proach envisioned for the sector, communities will have ac-
cess to relevant information, and will exercise control or
oversight at each stage of planning and implementation in-
cluding over data, cost estimates, and rate schedul esto sup-
port planning and design, tendering and evaluation
procedures, and site-supervision reports. This should mini-
mize the use of substandard materials and incorrect mea-
surements when preparing work schedulesand invoices.

Operations And Maintenance

Despite the complexity in institptional arrangements, op-
erations and maintenance arrangements can generally be
categorized by type of technology: hand pumps, small
piped systems or large piped systems.? Prior to the 73rd
amendment, responsibility for operations and mainte-
nance in each state was shared by either the water supply
and sanitation board or public health engineering depart-
ment and the engineering section of the district or block
administrations. Followingenactment of the 73rd amend-
ment, the responsibility for rural water supply has de-
volved to gram panchayats. Responsibility in this context
is poorly defined, although it awaysincludes operations
and maintenance and sometimes includes planning and
implementation. In practical terms the enactment has
meant a significant change in policy for hand pump and
spot-source schemes. Both the Panchayat Raj Act itself and
guidelines issued by the Rajiv Gandhi Mission in 1994,
specify that gram panchayats are solely responsible for the
operations and maintenance of hand pumps and spot
sources. Not surprisingly, however, neither the Act nor the
Rajiv Gandhi Mission assigns responsibility for large or
regional piped water supply schemesto local administra-
tions. Recent discussions suggest that responsibility for
these larger schemes will likely be devolved to the block
or district administrations.

"Traditional public sour ces,such asshallow tubewellsor dug wells, are gener allymaintained by the community, with gover nment inter vention limited to chlorination.
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Table 2.3. Condition of Existing RuralWater Supply Schemes in India, 1994

Source: GOI, 1994c.

Total number Require repair or rehabilitation Defunct
Type of technology installed Number Percent Number Percent
Hand pumps schemes 207 1,569 459.887 222 254,000 123
Piped water schemes 116,324 44,565 25.8 —_ —_
Standposts 1,528,000 278.000 182 —_ —_
— Not available.

The inadequacy of the existing operations and mainte-
nance systems, and the reluctance of local administrations
to take on responsibility for them, are well documented. A
survey undertaken by the Rgjiv Gandhi Missionin 1994 es-
timates that more than one-third of al hand pump schemes
installed require either repair or rehabilitation (22 percent)
or are completely defunct (12 percent), amost 26 petcent
of al piped water schemes require repair or rehabilitation,
and 18 percent of all standposts are without taps. Over-ex-
ploitation of groundwater and adversewater quality may aso
contribute to the demise of some hand pump schemes. How-
ever, the poor condition of rural water supply schemesis pri-
marily the result of inadequate and ineffective operationsand
maintenance. Table 2.3 provides a summary assessment of
the condition of existing schemes.

Hand Pumps. Hand pump schemesaccount for 95 per-
cent of the publiclyfunded rural water supply schemes, serv-
ing almost 395 million people (75 percent of the rural
population). Publicly funded hand pumps are generally
maintained by local administrations through a one-, two-,
or three-tier arrangement involving the state agency in rou-
tineand major repairs. Piped water supply in the case of mini
or small schemesare operated and maintained by local en-
gineering departments only if ownership has been trans-
ferred to them. For the majority of piped schemes,
particularly large regional schemes, responsibility for opera-
tions and maintenance remains with the state agency in
charge of planning and implementation, often by default
given the unwillingness of local administrations to assume
management or financial responsibility. In Maharashtra, out
of 250 piped water schemes constructed, 54% have been
transferred from, and 44% are still being maintained by, the
state water board. In West Bengal only 15 percent of such
schemes have been handed over to the zilla parishads.

The operationsand maintenance of hand pumpsisnei-
ther technically nor financially beyond the abilitiesof com-
munities to handle. The only possible difficulty may be a
ready access to spare parts in some parts of the country,
which would beimproved when the government reducesits
dominance over procurement of materials. In attempting to
surmount this challenge, two major constraints must be ad-
dressed: first, is the irrelevance of some hand pumps facili-
tiesdue to availability and reliability of' alternative sources;
and second, is the general disrepair of existing schemes. A
critical consideration in addressingthe first constraintisthe
potahility or safety of the alternative sources. Continued ex-
penditure to maintain the handpumps would be misplaced
if the alternative sources are in fact safe. If they are not sofe,
the appropriate action would be to sensitize the community
on the need for treatment of the water to sefelevelsprior to
use, or for switching their water supply source to the exist-
ing scheme (presumably a safe source). In the second case,
funds must be provided to restore the schemes to the de-
signed standard. Government support to this effort should
be through matching of loca contributions, which should
be set high enough to signal true commitment to the scheme
by the community, and instill in them a sense of responsi-
bility for the assets. Provision of matchingfunds (refer Chap-
ter 3) should be conditional on full community awareness
of the user involvement and asset transfer program, and com-
munity acceptance of asset ownership with the attendant
responsibilities.

Small Piped Schemes. For mini and small piped
schemes, which rely on powered pumps and spot sources,
the situation and solution are similar to that of hand pumps.
Technical skillsrequired do not exceedthelocal capabilities.
Operation is a simple procedure involving turning the
pump on and off at scheduled times. Local mechanics or
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contractors who service private irrigation pumps are avail-
able to undertake repairs and preventive maintenance, and
spare partsare generaly available. Loca mechanicshavethe
skills to repair broken taps, as wel as leaksin the holding
tanks and source pipe. Although the recurring costs are
higher than for hand pumps primarily dueto el ectricity costs,
they are still affordableto local communities. The key chal-
lenge for these existing schemeswould be to transfer own-
ership and responsibility for them to the communities.
Large Piped Schemes. Complications arise for large
piped water schemesthat rely on surface water sourcesand
subsequently involvetreatment processes. These schemesare
technically challengingto operate and maintain, and the re-
curring funds required are substantially higher. These
schemes may a so transcend administrative boundaries, fur-
ther complicating local capabilitiesto effectively maintain
them. Advantagesand disadvantagesof existinginstitutional
mechanisms (see Table 2.4) would need to be weighed
against feasible alternatives. One option would be to main-
tain state responsibility for al large schemes irrespectiveof
coincidence of coverageareawith administrativeboundaries.
Another option would be for the state agency to retain re-
sponsibility for multi-jurisdictional schemes, and devolve
O&M responsibility to the respectivelocal level where ser-
vice area and administrative (block or district) boundaries
coincide. Under this option, there would be a need to
strengthen the loca agency with the requisite management
and technical capabilities, including in procurement and
contract administration to enable possible contracting out
of functions. Given the ubiquity and likely increase of cross-
boundary schemes, athird option can be considered com-
prising devolution of al schemes to local levels and
strengthening institutional capabilities, either by strength-

ening cross-jurisdictional coordination mechanismsor cre-
ating and strengthening anew régional agency (whichwould
be owned by the concerned jurisdictions).

State boards or authorities, however, offer the advan-
tage of autonomy in principle only. Despite having the
legal authority, state water boards or authorities in India
arerarely allowed to make autonomousdecisions, and are
typically subject to government intervention on critical
policy decisions, including setting tariffs, determining
staffing levels, and gaining access to external sources of
funding. If these disadvantages could beaddressed, state
boards or authorities could offer a viable transition or
long-term institutional alternative for states (such as
Kerala) that have invested heavily in large aad regional
piped water schemes. Table 2.5 provides alist of precon-
ditions for choosing among alternative management ar-
rangementsfor piped water schemes.

Monitoring And Evaluation

The present RWSS monitoring and eval uation mechanism
isinadequate for the needs of the sector. The system, which
produces periodic reports at local levels and then aggre-
gatesthem to state and central levels, capturesthe progress
of program activitiesbut does not assessscheme function-
aity or performance (availability, adequacy, quality of fa-
cilitiesor user satisfaction). Existing monitoring methods
serve only one purpose: to verify the progress of physical
and financial indicators to establish eligibility for central
funding. Monitoring of groundwater resourcesissimilarly
driven by an underlying objective of identifying over-ex-
ploited areas, to which accessto credit for further devel-
opment would subsequently be restricted by the banking
sector. Monitoring of water quality isarecent phenomenon

Table 2.4.Advanta§es and Disadvantages of Existing Institutional Arrangements

Advantages

Disadvantages

* A higher level of in-house technical expertise.

* Potential efficiency gains as aresult of economies of
scale (labor mix, spare parts procurement, spare parts
inventory, billing and collection).

Flexible tariff structuring that can support cross-subsidization
(business versus household, urban versus rural).

N o consumer orientation.

An emphasis on atechnical approach with numerical targets
in which operations and maintenance have little priority.

A well-entrenched bureaucracy,which offers limited capacity

for responsiveness and little flexibility.

Limited management and financial autonomy.
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Table 2.5. Institutional Pre-conditionsfor Management of Rural Piped Water Schemes

Institutional alternative Precondition

Local administrative agencies

panchayat raj institution.

State agencies

& State boards or authorities

personnel matters.

In-house « Existence of a village water supply and sanitation committee (VWSSC).

. Existence of an operations and maintenance section that reports to both the VWSSC and the

. Presence of policy and performance standards for O&M.
« Presence of amonitoring and performance evaluation system.
« Presence of an appropriate incentive system.

Service contract * Presence of procurement and contract expertise.

Departments or branches, « Presence of a customer service section for respondingto consumer inquiries and
communicatingwith the public.

. Management and financial authority to set tariffs, disconnect services make dacisions on

« Presence of an operations and maintenance section.
« Presence of policy and performance standards for O&M.
. Presence of a monitoring and performance evaluation system.

« Presence of an appropriate incentive system.

initiated by the central government. As of April 1994, 115
district-based laboratories and 22 mobilelabsfor monitor-
ing water quality were receiving central financing. As re-
ported by GOI (1994a), however, this program lacksstrong
commitment or support of the state governments.

The monitoring and evaluation system should be tai-
lored to the new institutional setting. Monitoring and evalu-
ation are essential tools for stakeholders, ranging from users
in the community to policy makers in central government
agencies. The new system should include both quantitative
and qualitative indicators of performance, to enable timely
availability of information to support decision making and
proactiveresponsivenessof provider agencies. A further need
isfor states to formulate state-level policieswith appropri-
ate regulations and guidelines for conducting monitoring
and surveillance of water quality at the source, at the distri-
bution points, and at the point of delivery to the consumer.

Decentralization to local levels

Decentralization encompassesavariety of institutional struc-
tures, not al forms of which will result in adequate levels of

local participation. Devolution, the fullest extent to which
decentralization can be taken, holds the most promise for
participation of users. In devolved systems, the responsibili-
tiesand powersfor arangeof operationsspanning morethan
one sector are assigned to local governments by the central
authority. For RWSS in India, the trend isto transfer plan-
ning and implementation functions from state boards and
public health engineering departments to zillaparishad en-
gineering departments at the district and block levels. Op-
erations and maintenance functions would be transfered to
the panchayat raj institutions. By and large, state-level agen-
cies have retained alimited role in scrutinizing technology
and sanctioning projects, and they monitor and conduct
training. In some states they still undertake hydrogeological
investigationsand drilling, although Zllla parishad engineer-
ing departments are usually free to commission the use of
departmental or outsiderigs.

Because state public health engineering departments
and water boards have a poor track record, decentralization
isviewed asan opportunity to provide more responsiveplan-
ning and delivery of services. One of the main arguments
for decentralization isthat the panchayat raj institutions can
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accommodate local aspirations and needs better than the
central government. Assuch the gram panchayats, asthe low-
est level of government, and together with the local com-
munity, should locate facilities, choose technology, and
determine and monitor payments. Becausethey representthe
local constituency, gram panchayatswould more effectively
own, operate and maintain the community assets con-
structed. However, as discussed later in this chapter, owner-
ship and management must be community based and asfree
as possiblefrom the bureaucracy and politicization still pos-
sibleat panchayat levels. A community villagewater supply
and sanitation committee (VWSSC) under the panchayat is
desirable and will help shield water supply decisions from
potential bureaucratic hurdles. Further, although there are
also potential pitfallswith thisaswell, VWSSCs could oper-
ateindependently of the panchayatin situations wheretheir
legd statusisclear.

Despite the promise, decentralization to the district
and block levels has posed several problems. First, isthe
split responsibility between administrative levels result-
ing in poor accountability. With public health engineer-
ing departments conducting investigations and drilling,
zZilla parishad engineering departments planning and ex-
ecuting works, and neither of these being responsible for
operations and maintenance, there is little incentive for
these departments to ensure that what they design and
construct will function reliably and efficiently. It is no
surprise, therefore, that gram panchayatsaretypically re-
luctant to assume responsibility (as assigned them) for
operations and maintenance of the schemes. The second
problem pertains to the weak coordination between public
health and zilla parishad engineering departments and
delaysin according financial and technical approvals and
sanctions, which inordinately delay implementation of
works. Financial powers of executive engineers at the dis-
trict level are often limited, necessitating the referral of
many decisions back to the state agency. Third, is the weak
interaction of state and district agencies with the
panchayats, which limitsthe ability of the higher admin-
istrative levels to recover dues from the panchayats. In
addition, the anticipated benefits of decentralization
have not materialized because of financing from multiple
sources (for example, sanitation funds are channeled
through a range of separate programs that are indepen-
dent from water supply activities), and inadequate
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capacity to undertake effective operations and mainte-
nance and other sustainable management activities.

These constraintsare due in large part to awide distri-
bution of responsibilitiesacross agenciesand unclear lines
of accountability. Other constraints, which are inherent in
the"designand construct™ nature of existing rural water sup-
ply agencies, are: poor hydrogeological investigations,arda-
tively high percentage of improper design leading to cost
overruns, and limited quality assurance despite a compre-
hensive set of built-in controls. A number of functionality
studies, such as those conducted by DANIDA-assisted
projectsin Tamil Nadu and Karnataka, have found that the
quality of construction has deteriorated under decentrali-
zation, and thiswill have seriousimplicationsfor servicede-
livery performance and ongoing operations and
mai ntenance.

In essence, the weaknesses associated with the sup-
ply-driven approach of the parent engineering agency are
now being passed on to the decentralized district and lo-
cal agencies. Karnataka, for example, isattempting to de-
centralize planning and design from the district to the
block level, bringing these functions closer to the
panchayats and hence the users. In reality, however, de-
centralization is having a positive impact only where the
assistant executive engineer's subdivision has been
strengthened and reoriented. The existing supply-driven
context does not incorporate user demands and, ulti-
mately, is not accountable to users.

Other problems are inherent to the make-up of the
panchayatsthemselves. In consequence, the actual and po-
tential rolesof the panchayatsin rural water supply and sani-
tation should be critically assessed. The first and most
evident aspect is that gram panchayats are almost entirely
implementing development programs inherited from state
and central governments. They have little autonomy to
implement programs of their own. Development priorities,
and consequently grants-in-aid, are defined at the central and
statelevels, and gram panchayatscan function only aseffec-
tively as permitted by those two tiersof government. In the
guiseof legidative control over grants, central and stategov-
ernments continueto control the day-to-day functioning of
panchayats (M eenakshisunderam, 1995).

The most conspicuous problem isthe lack of finan-
cial resources. Karnataka for instance, allocates Rs.
100,000 to each gram panchayat (irrespective of the type




and kind of scheme) for operations and maintenance of
the rural water supply and street lighting. Most of these
funds are applied toward electricity costs, leaving very
little for maintenance. Gram panchayats, unlike zilla
parishads, are entitled to levy and collect taxes, but the
collection rate is typically very low for water charges as
for other government levies. As elected bodies, panchayats
are reluctant to levy and collect water charges. The few
revenues generated at panchayat level are fromthe rental
of buildings and taxes on forests, common lands and
ponds, rather than from water charges per se. Conse-
quently, gram panchayats depend on grantsfrom the state
which, though accounting for 80 to 90 percent of their
funds, areinsufficient, thereby severely curtailing their de-
velopment activities. These grants provide weak incentives
for performance, and existing accounting systems do not
promote transparency in the transfer and flow of funds.
There are some exceptions, however. In Karnataka, gram
panchayats use village water supply and sanitation com-
mittees (VWSSCs) to collect feeson their behalf. Prior to
Punjab’s recent step to providewater free of charge, it was
a positive example of relatively high collection rates and
low administrative costs, partly due to the opportunity
available to village revenue officials to retain a percent-
age of the revenue as an incentive.

The third aspect is weak capacity. Training and ca-
pacity development are already being addressed by some
state governments. West Bengal and Karnataka, for ex-
ample, have comprehensive training programs for
panchayat members at al levels, although their effective-
ness has yet to be ascertained. Given the sheer numbers
involved, tremendous resources must be invested in ca
pacity building. A positive development for the first time
in many states isthe inclusion of women in panchayat in-
stitutions, because the 73rd and 74th amendments guar-
antee them a third of al seats. (West Bengal is even
contemplating an amendment permitting a subcommit-
tee composed solely of women to manage rural water sup-
ply.) A less positive factor, is the alarming number of
problems evident in states where quotas for backward
castes and women have brought in token namesake mem-
bers, who belie the democratic process that brought them
in. Furthermore, decentralization has strengthened vested
interestsin rural areas, and the bias in favor of coverage
of main habitations as opposed to outlying hamlets is
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related to the socioeconomic background of panchayat
leaders (Pant, 1996).

Some state governments and some donor-assisted
projects, such asthe World Bank project in Uttar Pradesh,
have recognized the danger of politicizing rural water sup-
ply through the panchayats. Often, panchayat members
are private contractors participating due to party politics
rather than personal interest, and there would be a need
to countervail this by organizing users at the level of the
installation or village. In West Bengal, for instance, the
government is advocating the formation of user groups
around spot sources, having seen the merits of this under
the UNICEF-assisted project in Midnapur. Projects such
as that assisted by the World Bank in Karnataka, have
demonstrated the utility of establishing user groups (i.e.
VWSSCs) that have a direct stake in maintaining a sus-
tainable source of water, are ready to operate and main-
tain it and are resistent to political manipulations. These
user groups need legal backing to be effective and may
stand a better chance as subcommitteesor standing com-
mittees of the panchayats rather than independent enti-
ties. In the forestry sector, for example, committees
formed under a project assisted by the UK Department
for International Development (DFID, formerly Overseas
Development Administration) could not survive indepen-
dently of the gram panchayats. In the World Bank-assisted
project in Karnataka, the VWSSCs could only function if
they were legally recognized as standing committees un-
der the gram panchayats.

An effective demand-driven strategy would allow
panchayatsand VWSSCsto obtain the water supply and sani-
tation services they want and are willing to pay for. In the
transition to a demand-driven strategy, district and block
agencieswill probably have to take the lead in working with
gram panchayatsor VWSSCsto assessthe status of existing
installations, prepare a plan of operations, and compilealist
of technological options. Theywill haveto do more than sSim-
ply providetechnical services, athough NGOs or private sec-
tor agencies may be able to offer some of the technical
support needed. Changing from a supply-driven to a de-
mand-driven approach requires appropriately oriented and
qualified staff and incentives. Appropriate mechanisms, as
well as comprehensive orientation and technical training
supported by central and state matching funds, are needed
tofacilitate communication between agency staff and users.
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Strengthening Community Participation

From a national perspective, community participation in
public RWSS services has been negligible. According to
GOI (1994a), no water supply program prior to 1994 was
seen to offer a viable community participation model.*
Even where the Panchayat Raj Act has been implemented,
communities have only been marginally involved. In this
respect, there has rather been a bureaucratization of the
panchayats than a democratization of the program. The
totally government-provided WSS systems have created a
culture of dependence in which the water supply system
isnot perceived ascommon property. Adequate structural
arrangements and procedures for community participa-
tion have not been introduced. In only isolated cases have
voluntary agencies been involved and has participation
been carefully built into the program.

The continued rarity of community participation is
puzzling in the face of policy statements emphasizing the
need for it. Narayan (1995), summarizing the experience
gained from 121 RWSS projects around the world, iden-
tifies the key elements of successful community partici-
pation as user investment in capital costs, local ownership
and control, and agency responsiveness to feedback.
India's policy clearly contradicts these elements. First,
water is provided free of cost (upto 40 Ipcd), and users
do not contribute to the capital costs associated with
higher levelsof service. Second, ownership of rural water
supply installations is not transferred to communities-an
abstract"'feeling of ownership" is considered to be appro-
priate and sufficient, regardless of the concept's basic
weakness. Communities do not have any control over
what, when, where and how installations are provided.
Lastly, mechanisms for communicating feedback from
usersto water agenciesare poorly devel oped, with few of -
ficesto which to report defunct installations. In general,
water agenciesare not responsive to even thislimited feed-
back. Evidently, the absence of these key requirements has
to be addressed before successful community participa-
tion can be established.

Where community participation has been acomponent,
mainly in projects with donor assistanceor facilitated by

voluntary agencies,community participation hasbeen more
successful when it occurs throughout the project cycle than
duringasingle stage. Participationisnot effective when agen-
cies retain control over the details of implementation, or
when issuesconcerning physical infrastructure and technol-
ogy are addressed more effectively than issues of social or-
ganization necessary for managing project works. Theforms
of user participation vary substantially, ranging from repre-
sentational committees of users to committees dominated
by the rural elite, and from direct involvement in construc-
tion to supervision of contractors.

Several realities must be considered when designing
community involvement strategiesfor RWSS (i) the social
organization in Indian villagesis often very heterogeneous
with different caste groups and largedisparitiesbetween rich
and poor; (ii) local elite often dominate the public sphere,
and poaliticization and factionalism often exist at the com-
munity level outsidethe sphereof local government; and (iii)
social groups, such aslow castes, middle castes and women,
often prefer to reach consensusin their own groups before
entering and voicing opinions and demands in the larger
public domain such as the panchayat (see Box 2.2). On the
positive side, powerful community members such as large
landowners, merchants or politically connected individuals
have good managerial skillsfor organizing collectiveaction,
have leverage outside the community to lobby for assistance,
and are able to sanction shirkers (Hirschman, 1970; Wade,
1987). On the negative side, rich and powerful households
often ensure their own supply of water to the detriment of
others-for example, by placing standposts in front of their
house or by using dl availablewater upstream without re-
gard for downstream users. The lesson isthat sharing acom-
mon risk when cooperation failsisan important impetusto
successful community participation.

Both the gram panchayats and user committees have
important strengths and weaknesses, which offer opportu-
nitiesas wel as pose threats (see Table 2.6). The earlier ex-
perience from Karnataka (Box 2.2) illustrates this point, as
well asthe potential role of the gram sabha, abody not dis-
cussed in this report. In the World Bank project, the NGO
Samuha sought to organize communities to undertake op-
erations and maintenance. First, the primary organization

'Recent (post 1994) initiativesarenow beginning to offer such examples, such as therecently initiated World Bank-funded Uaar Pradesh RWSS pr oj ect, modificationsunder-
way in theongoing World Bank-funded KarnatakaRWSS project, and some NGO and bilateral agency-supported initiatives.
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Box 2.2. Local Organizations:Democratic, Representative,or Even Organized?

(Khatri, 1994).

In the World Bank-assisted Karnataka RWSS project, village water and sanitation committees have been constituted as elected
bodies, but afew influential persons tend t o dominate the deliberations. However, many more community members participate and
negotiate service through smaller caste-based and gender-based groups. Members belonging to underprivileged sclheduled castes
and scheduled tribes and women's groups prefer reaching internal consensus before raising issues in the elite-dominated forum.
Although powerful community members exercise social influence through the committees, conflicts on issues affecting group inter-

ests, such as the location of standposts, cattle troughs, and dust bins, are generally resolved through the smaller informal groups

consisted of street groups (onemale and one female repre-
senting 10-15 houses, with atotal of 10-40 street groupsin
avillage or small town). These street representatives then
selected two representatives each from eight wards to par-
ticipate in the village gram sabha. The gram panchayat
presented its budget at the bi-annual meetings of the gram
sabha. In theory, the gram sabha was supposed to approve
the gram panchayat's priorities. The street groups were not
registered, however, and Samuha found that the village and
sanitation committeeswere not accountableonce éected and
that organized socia pressure was needed. Despite the in-
herent conflicts between the two types of bodies, some o
the strengths and weaknesses complement one another so

that a partnership could be more fruitful than an exclusve
arrangement.

Village water supply and sanitation committees can
and should be constituted as sub-committees under the
gram panchayat or as self-standing organizations. Both
institutional options have merit particularly if the user
committees are constituted as statutory bodies, which
would bestow legal rights and facilitate the transfer of re-
sponsibility for management. A disadvantage of the sub-
committee structure, however,isthe inherent risk that the
control implicit in the gram panchayat's endorsement
could subordinate the committee to party political biases.
Experience shows that user committees that are free to

Table 2.6. Strengths and Weaknesses of Gram Panchayats and User Groups

in RWSS.
An alternative to highly politicized gram
panchayats.

Marginal groups allowed a bigger say.
Stronger collective and group pressure to

collect funds.

Group Strengths Weaknesses
Gram panchayats * Elected body with legal recognition, » Often dominated by local elite and subject to
elections held in almost all states. party-based politicization.
* Responsible for RWSS under provisions of » Broader interest and mandate than RWSS, which
the Act. can weaken interest and priority given to RWSS.
» Broader mandate that provides a platform * Weak capacity.
for integrating RWSS into general water * Traininginputs required.
resource management at micro level.
« Established quota for representation of
women, and scheduled castes and tribes.
Community groups « Community of users with direct interests « Statutory recognition needs to be given by the gram

panchayat.

Potential politicization at the village and intra-village
level.

Difficulties in decidingbasis for committee formation
because users usually utilize multiple sources.
Require support for formation and strengthening of
VWSSCs.
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decide their own rules and setup are better able to inter-
nalize and self-enforce rules and regulations; however, this
is dependent on the proximity of the committee mem-
bers to the immediate users they represent. If appropri-
ate, user organizations should be free to operate as
informal groups, alowing money to be contributed on a
purely voluntary basis.

In the United Nations Children's Fund (UNICEF)
projectin Midnapur, West Bengdl, informal user groupswere
organized around spot sources, which enabled them to col-
lect water charges and maintain a replacement fund. Evi-
dence from Karnatakais mixed. In some areas village water
supply committees, though constituted long before the
panchayats came into being, cannot now survive indepen-
dently of the gram panchayatsand need legal recognition to
beviable.In other areasthe committees themselvesare con-
trolled by a few influential people. Flexibility is crucia to
the success of institutional arrangements at the grassroots
level and to the delineation of the roles and responsibilities
of gram panchayatsand user groups.

As experience from Guijarat indicates, associations of
user committees or linkages between these committees and
interest groups with a broader mandate could prove to be
very strong. Thistype of association can provide the lever-
age needed to deal with panchayat rgj institutions and state
governments, aswedl asother interest groups. It can aso pro-
vide a platform for sharing experienceand expertise.

Clearly, community participation will not happen on
its own. Donor-assisted and NGO projects need to inject a
participatory element into this process. Although long-term
and intensive organizational inputs have been, and in gen-
eral are, required, thissupport isnot necessarilyexpensive.
In the World Bank project in Maharashtra, activities that
directly support community mobilization and organization
cost around 3 percent of total investment per village, while
in Kerala, the socioeconomic units established under
Dutch-Danida schemes cost only 2.5 percent of total wa-
ter supply expenses. In contrast, the advantages of invest-
ing in community participation are well documented
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(Narayan, 1995). However, socioeconomic units or cells
comprising field-level community workers, although part
of various donor-assisted projects, have not been institu-
tionalized within the government system. The major chal-
lenge is to develop the capacity and capability within
government agenciesto plan for, manage, coordinate, and,
to some degree, mobilize and support both the gram
panchayats and the user communities.

Gender Considerations

Women generally manage domestic water, and an essential
ingredient of community participation is to improve
women's involvement in the democratic decision-making
process. The Panchayat Raj Act contains special provisions
for the representation of women — 30 percent of the mem-
bers elected from scheduled castes, scheduled tribes and
other backward castesmust be women. However, panchayats
(and the staff of water agencies) are still dominated by men,
and women are often membersin nameonly.

These problems could be overcome by making a clearly
targeted effort to reach, motivate, involve, train and thereby
empower women. In the Mahila Samarkhya program in
Bundelkhand in Uttar Pradesh, women from scheduled
castesand tribes have been trained as hand pump mechan-
ics, encouraging them to voice their needsand concerns. On
amuch larger sca e, the Self-EmployedWomen's Association
involving thousands of women throughout the nation, has
campaignedin Gujarat to involvewomen in rural water sup-
ply and sanitation. Issuesin the association's membership
campaign are that women and their work-related needs
shouid be at the center of water sector policy and projects,
that women should beinvolved in every stage of water-sec-
tor projects, that traditional and local sourcesof water that
support women's accessto and ownership of natural re-
sourcesshould be given priority over the devel opment of new
mechanized systems, and that women should be consulted
before public water investments are finalized and made op-
erational. Women’s associations could provide a strong
framework for community participation.




Financial Framework and

Viability

fter 15 yearsof intensive construction of RWSSfacilities, India now must consolidate

the impressive achievements made. In future, financing and delivery systemsfor RWSS

will have to meet the expanding needs of a growing population aswell astheincreasing
demand for higher and better quality levelsof service. In addition, they must provide enough
funding to sustain operations and maintenance and make necessary replacements. The current
financial arrangements, where the government financesal capital and recurrent costsand
recoups little of these expendituresfrom water charges, has proven detrimental to the quality of
theinfrastructure and the services delivered. Sector investment needs continueto belarge, both
for new facilitiesto extend coverageto unserved communities aswel asfor the upkeep of
existing facilities. There isaneed for better mechanisms for raising and channelling fundsto
the sector, and without radical changein sector financing, the sector will be unsustainable both

physicaly and financially.

Financing of sector investments and
operations

Funding of sector investments

The central government remains financially committed to
providing a minimum level of safedrinking water for all,
and asaresult it continues to shoulder the full capital cost
of public water supply schemes that further this objec-
tive. The proportion of the government's total budget that
has been allocated for water supply and sanitation since
the First Five-Year Plan, has fluctuated between 1.2 and 4
percent of total expenditure between 1956-66 and 1980-
85 (Figure 3.1). The current level of 3.1 percent is still
considerable by international standards. Over the years,
increasing priority has been given to rural areas within
the sector (Figure 3.2), with allocations for rural areas
ranging from 19 (in the period 1966—-69) to 66 percent
(1992-97) of total sectoral allocations. The amount allo-
cated to sanitation in the Eighth Five Year Plan was Rs.

7.0 billion, or almost 7 percent of the allocation for rural
water supply.

The central government played a minor rele in financ-
ing sector investmentsinitialy, but since the Fourth Plan has
played an increasingly prominent role despite the continued
financial responsibility for the sector accorded the state gov-
ernments (Figure 3.3). Central funding increased from 15
percent of sector investments during the Fourth Plan under
the Accelerated Rural Water Supply Program (ARWSP) to
more than 30 percent in the Fifth Plan, and has been pro-
gressively enhanced in subsegquent Plans to reach a current
level of about 40 percent. Asdiscussedearlier,improved per-
formanceof the sector depends on decentralization to com-
munities and local administrative levels. The increasing role
of the Center in sector; investments thus clearly presents a
formidable hurdle to decentralized planningto the state and
local levels.

Despite the increasing level of government investment
in the sector in constant terms, statistics show an absence
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Figure 3.1.WSS as a Percentage of the Central Government Budget, India, 1980-97
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of corresponding improvement in numbers of communi-
ties served. The large 70 percent increase in capital invest-
ment per capita (1995-96 prices), from Rs. 570 in 1987-88
to Rs. 970 in 1993-94, was largely due to widespread use
of relatively expensive technologies, rehabilitation and re-
placement of existing schemes, and inefficient procurement
practices rather than to increased coverage. Using broad

capital cost assumptions and information on technologies
utilized (adopted from GOI, 1996), the estimated funding
requirement of capital investment per capita on aweighted
average basis is roughly Rs. 630, whereas the average per
capita cost actually incurred was Rs. 760 (Table 3.1). The
difference — Rs. 130 per capita or 21 percent of the esti-
mated per capita requirement — can be attributed to

70%

Figure 3.2. Rural Water Supply and Sanitation as a Percentage of India’s WSS Sector, 1951-97
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Figure 3.3. Central and State Allocations for RuralWater Supply and Sanitationin India, 1980-95
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either rehabilitation of existing schemesor inefficient pro-
curement practices.

Notwithstanding the low efficiency of RWSS invest-
ments, the sheer magnitude of financial requirements to
achievefull coverage appear much beyond the ability of the
government to provide. The sector's capital investment needs
are extensiveand will continue to escalate (Figure 3.4). As
suming that the existing mix of technology appropriately
reflects the needs of the existing rural population that re-
mains unserved, Rs 110 billion will be required to achieve
100 percent coverage given existing coverage norms. Reha-
bilitation of existing schemeswill entail an additional Rs 60
billion to Rs. 90 hillion (assuming that 10-20 percent of al
hand pumps and 20-30 percent of dl piped schemesrequire
major repair or rehabilitation). The total capital investment
requirements thus range from Rs 170 billion to Rs. 200 bil-
lion (US$5-6 billion) in 1997.

The estimates of required sector funding do not take
into account several critical factors — population growth,

replacement of defunct assets or worsening resource con-
ditions. Assuming an annual rural population growth rate
of 2.6 percent (Ghosh et. a., 1995)°, the additional require-
ment in 1997 alone would be Rs. 11 billion. The additional
cost of replacement would range from Rs 17 billion to Rs
25 billion annually, depending on whether the designed life
of the schemes would in fact be attainable in absence of
adequate operationsand maintenance funding. In the worst
case physical-resource-constrained situation, in which wa-
ter quantity and quality problems required a graduation
from hand pumps to piped water systems, the capital in-
vestment per capita cost would be 13 times higher. Assum-
ing 5 percent of the rural population (or 35 million
persons) experienced water quality problems and 10 per-
cent of these were switched to supply from piped water sys-
tems, an additional Rs. 6.3 billion annually would be
required. The scenario could be taken one step further to
include investments to increase the levels of service deliv-
ered to communities. Severa states already have or are

*The Ghosh et. al. (1995) growth rate estimate s likely to be an upper bound for the rangeof rural growth outcomes in India, and would thuslead to an over statement of the

estimated RWSSsectoral investment requirements.
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Table 3.1. Capital Cost Assumptions, by Type of Technology

Note: Estimated weighted average is Rs. 630.

Source: State rural water supply agencies,and GOI. 1996.

Production Capital cost Allocated

Population Life capacity litr./ per capita weighting

Type of technology served span minute Source (rupees) (percent)
Hand pump 250 10 365 Groundwater 160 75
Mini piped water scheme 750 15 1095 Groundwater 500 5
Small piped water scheme 2,000 20 29.20 Groundwater 1,500 5
Regional piped water scheme 5,000 , 25 73.00 Surface water 2,500 15
Town piped water scheme 10,000 30 200.75 Surface water 3,500 >|

considering increasing the basic requirement for safe
water from 40 to 55 litres per capita per day (Ipcd). Such a
decision on anational scalewould entail an additional Rs.
165 billion (US$4.7 billion) in total.

Although the broad assumptions and the methodol ogy
employed are overly simplified, this exerciseclearly demon-
strates that, under the sector's current financing arrange-
ments, sector objectives are not realitically attainable given
limited government resources, increasing cost of providing
basic and improved levelsof service, and increasing need to
reinvest in existing schemes. To provide 40 Ipcd to the en-
tire population within 10 years, ensure that all schemesare
operational, and that fully depreciated schemesare replaced,
thecapital investment budget will haveto be at least 25 times
its existing level of Rs. 16 billion to Rs 18 hillion (US$515
million) annually.Based on historical trendsit appearslikely
that the government will continue to increasethe budget al-
location for the sector to keep pace with inflation and gen-
eral economic growth. However, given deficit-reduction
objectivesand competing government priorities, it isunlikely
that future allocationswill increasesubstantially. Other fund-
ing sources and mechanismswill haveto be devel oped.

Funding of Operations and Maintenance

Management and financial responsibility for RWSS opera-
tions and maintenance has been divided among variousin-
stitutions at different administrative levels. In each case, the
specific responsibilities are poorly defined, and despite ab-
sence of cost-reflective pricesthe requisite funding has not
been made available by government for O&M activities.
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Operations and maintenance arefinancedinstead by dl three
administrative levels through several funding mechanisms
that lack transparency and accountability. M oreover, poorly
defined expenditure classifications,inadequate presentation
of expendituresby functional responsihilities, and inconsis-
tent presentation both among and within states, al makeit
extremely difficultto estimatethe level of public sector fund-
ing that has or is being spent to support operations and
maintenance.

Operations and maintenance are commonly funded by
state administrations through their Non-Plan budgets for
recurring expendituresaswell as from various national and
state development programs. Under state Non-Plan bud-
gets, funding is generally limited to salaries for approved
staff, with substantially smaller allocations for recurring
goods and services. Financial support from national and
state development programs, such as the National Rural
Employment Programme, the Rural Landless Employment
Guarantee Programme, and the Jawahar Rozgar Y ojana, is
commonly distributed to each state based on aformulathat
takesinto account regional disparities but is based largely
on population distribution. Each state adds matching funds
if required and distributesthem to district administrations,
which in turn distribute them to gram panchayat admin-
istrations.

Spending is generally at the discretion of gram
panchayats, which do not impose habitation normsor a-
locations for specific activities and sectors. Development
program funding is targeted to increase employment and
|abor-intensive p.ublic works. It does not in principle




support operations and maintenance, although funds are
often used for major repairs, rehabilitation, and replace-
ment of existing schemes and for construction of new
schemes. These expenses are typically included under op-
erationsand maintenance. Program reporting formats vary
from state to state and do not provide sufficient or consis-
tent detail.

In 1986 the central government prescribed expendi-
ture normsfor maintenance of water supply schemes (Table
3.2). These normswere recommendations only, and states
were not compelled to adopt them. Each state is still re-
sponsible for determining and adopting norms that take
into account its own situation. Concurrently, a maximum
10 percent of the planned capital investment budget pro-
vided by each state under the Minimum NeedsProgramme
was earmarked for operations and maintenance, as was 10
percent of funds provided through the ARWSP in 1988-
89. Under these two programs, the government invested Rs
10.0 billion in operations and maintenance between 1988-
89 and 1994-95. In constant 1995-96 prices, however, the
investment hasfallen 40 percent from Rs. 4.9 per capita (of
the population covered) in 1988-89 to Rs. 3.5 in 1994-95.
This decline does not take into account the substantial in-
creasein coverage.

In addition to program allocations, various states have
provided gram panchayats with a specific allocation for
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operationsand maintenance. Thisamount, which rangesbe-
tween Rs. 100,000 and Rs. 150,000 per gram panchayat per
year, isprovided asalump sum that has no relationship with
the size of population served, the technology implemented
or the actual costs. For gram panchayats with electricity-
driven schemes, the allocation includes the cost of electric-
ity. However, the electricity used for water supply schemes
is not separated from electricity used for other purposes so
that, in practice, gram panchayats charge the total cost of
electricity against the allocation for water supply. In the vil-
lages visited this means that very little is left for other ex-
penses that would ordinarily be incurred as part of
operations and maintenance. In summary, although gram
panchayats have been given responsibility for RWSS, they
have not, in absence of cost-reflective water charges, been
alocated as a substitute, concomitant financial resources
with which to discharge that responsibility.

The Rajiv Gandhi Mission (1996) has estimated that Rs
10 billion (US$286 million) per year isrequired to maintain
all public water supply schemes. This isamost four times
the current allocation of Rs 2.5 billion. Thisamount appar-
ently only coversrepairs. Staff costs, aswell asrecurring costs
including electricity, are allocated separately under the Non-
Plan budget and represent about 60-75 percent of the total
cost of operations and maintenance. Based on broad cost
assumptions, an estimated Rs 29 billion {(US$830 million)

(billions of 1996 rupees)

Figure 3.4. Potential Sectoral Capital Investment Requirements in India, 1996-2001
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Table 3.2. Government Operations and Maintenance ExpenditureNorms, by Type of Technology

Technology alternative

Expenditurenorm

Open tubewell
Hand pump

Gravity-fed piped water supply

Pumped piped water supply

Source:GOlI, 1996.

Rs. 45-Rs. 60 per well per year.
Rs. 400-Rs. 500 per pump per year (currently Rs. 600 per pump).

Hilly areas: 75 percent of capital cost
Desert areas: 80-9.0 percent of capital cost

5 percent of capital cost (excluding electricity).

would be required annually to fund the appropriate level of

operations and maintenance (Table3.3). Thisincludessaa
ries, electricity (whererequired), chemicals, and routine pre-
ventive maintenance as well as repairs. Continued

underfunding of operations and maintenance will continue
to have serious financial implications in the future, because
major repairs or rehabilitation cost more than preventive
maintenance, and existing systemswill have a shorter oper-
atinglifeand haveto be replaced prematurely.

The government hasattempted to addressthese problems
through provision of ad hoc funding (GOI, 1994a). However,
adequateO&M will be possibleonly when ownershipistrans-
ferred so that sector institutions are responsible and account-
able and havean adequateleve of resources (seeBox 3.1). Full
cogt recovery isthe essentia concomitant to this.

Local Administration Financing

Local administration finance and the general ability of |o-
ca administrations to take on the financial management
responsibilities for operationsand maintenance need criti-

ca examination in view of the emphasis on decentraliza-
tion. Loca administration finances are generally classified
under four broad headings: self-generated revenue, shared
revenue, grants and loans (see Box 3.2). Self-generated
revenue comprises taxes (such as property and house taxes,
professional taxes, vehicle taxes, various taxes associated
with agricultural activities, and entertainment taxes), tolls
and fees. Also included are revenues derived from locally
administered commercia activities and landholdings and
general contributions from the public. Shared revenue is
the proportion of national and state taxesthat is allocated
to local administrations. Grants are provided by the state
for establishment costs (primarily salaries), maintenance of
assets, and implementation of national and state-funded ru-
ral devel opment programs. Loans, although uncommon, do
exist. In Bihar and Uttar Pradesh, local administrations re-
ceive financing from the state panchayat finance corpora-
tion for abroad range of activities.

Gram panchayat receipts from central and state gov-
ernments, in 1989-90, ranged from 0.1 percent of total state

Table 3.3. Operations and Maintenance Cost Assumptions, by Type of Technology
Capital cost Operations cost Maintenance

per capita Population per capitaper cost per capita
Type of technology (ru ees) year (ru_ees) per year (rupees)
Hand pump 160 10 250 0 8
Mini piped water scheme 500 15 750 25 17
Small piped water scheme 1,500 20 2.000 70 37
Regional piped water scheme 2,500 25 5,000 117 50
Town piped water scheme 3,500 30 10,000 175 58
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Box 3.1. KeralaWater Authority — Potential Improvement in Operations and
Maintenance Management

Kerala Water Authority operates 38 urban water supply, 2 urban sewerage schemes and 1,415 rural water supply schemes. In
1991-92 A. F Ferguson and" Company analyzed operating expenses of arepresentative sample of 373 schemes as part of a cost and
revenue study. The study found that the direct cost of operating these schemes increased & the size of the scheme decreased so
that the smallest rural schemes had the highest operating costs per unit volume of water produced. The most critical factor was
the high cost of labor.Almost 50 percent of the operations and maintenance costs of rural water supply schemes was spent on the
wages of pump operators. A review of 28 rural water supply schemes revealed that all schemes employed at least one full-time
pump operator, more than half employed two, and several employed more than two. Rural water supply pumps, however, are
normally operated for only 3 to 5 hours aday in northern districts and 6 to 7 hours a day in southern districts. Where demand
requires that pumps be run for only afew hours a day, it is obviously not cost-effectiveto employ one, two or even more full-time
operators, a was the practice in Kerala.To improve both the efficiency and the cost-effectiveness of operations and maintenance,
the independentstudy recommendedthat the KeralaWater Authority train local bodies (administrations)or local voluntary (user)
groups, giving them full responsibility for operations and maintenance. Kerala Water Authority would only serve a atechnical
advisor or "referral point” for major repair and maintenance problems. The local body or voluntary groups would also collect

water fees in exchange for aservice fee.

income and revenue in Madhya Pradesh (Rs.0.5 per capita),
to amost 8 percent in Uttar Pradesh (Rs. 53.2 per capita)
(Table 3.4). Receiptsof grants from the central and state
level also varied considerably across states, ranging from
Rs 49 per capitain Uttar Pradesh to Rs. 0.04 per capitain
M adhya Pradesh, with adistribution skewed toward the fow
figure. The most self-generated revenue was achieved in
Keraa (Rs. 26.9 per capita) followed by receiptsin Gujarat,
Goa and Punjab.

The role and responsibilitiesof block administrations,
particularly those related to financial management, vary sub-
stantialy from state to state (Table3.5). In some statessuch
as Andhra Pradesh and Gujarat, block level administrations
play an important role in financial management. Thisis be-
cause the relative income levels at block level, as a propor-
tion of the population which they serve, are substantially
greater than at gram panchayat levels. In other states, block
administrations generally have a more limited, if not negli-
gible, role. Blocksnormally rely more heavily on grantsthan
do gram panéﬁayats and this curtailstheir useof taxinstru-
ments despite their authority to levy taxes.

Districts commonly play a major role in the admin-
istration of local finances. State comparisons of district
finances are not readily available; however in one state,
Maharashtra, the districts were allocated approximately

Rs. 164 per capita, substantially more than the average Rs
12 per capita allocated to the gram panchayats. Asin other
states, district revenues in Maharasthra are composed
largely (96 percent) of national and state grants. Based on
this assessment, if the most favorablesituation is projected
nationally, gram panchayats would account for Rs. 53.2
per capita or 2 percent of total government expenditure
in 1989-90. Block and district administrations would ac-
count, respectively,for Rs 90.0 per capita (roughly 4 per-
cent of total government expenditure in 1989-90) and Rs.
164.2 per capita (8 percent in 1988-89).Districts also have
authority to levy taxes though they rarely use such pow-
ers. Their taxing authority is poorly defined, making them
hesitant to set a precedent of taxing communities where
none exists.

Local administration financing is typically structured
so that either the block or the district hasthe primary role
in financial management, while the other playsamore ad-
ministrative role and therefore is accorded financial respon-
sibility for an administrative budget only. If the
administrative budget is 25 percent of total finances avail-
able to the other two administrative tiers, then total local
administration expenditure is about Rs 170 per capita or
7 percent of total central government expenditure annu-
dly. Table 3.6 comparesloca administration finances. This
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Box 3.2.A Detailed Look at Gram Panchayat Finances in Kerala, 1990-91

Kerala has a rural population of 214 million, which is almost 74 percent of the state's total population. There are 14 districts, 152
block administrations and 990 gram panchayats. Each district serves an average population of 15 million, each block serves an
average of 140,900 people, and each gram panchayat serves an average of 21,600.

For fiscal 1990-91, the votal income for gram panchayats amounted to Rs. 45.1 per capita or Rs. 967 million, of which 70
percent was self-generated, 30 percent was comprised of grants, and less than | percent was provided by loans (Government of
Kerala, 1996). The main sources of self-generated income were building taxes and surcharges (21 percent), professional taxes (12
percent), entertainment taxes (7 percent), income from market fees (2 percent), property sales taxes (22 percent), donations (|
percent), and miscellaneous (27 percent). Other minor taxes and fees, including service taxes, entry taxes, property taxes, vehicle
taxes, and fees for licenses, made up less than 2 percent. During the same fiscal year, total expenditures amountedto Rs. 43.7 per
capita or Rs. 937 million, of which 26 percent was spent on salaries, 25 percent on public works, 2 percent on education, 3 percent

water supply.

on water supply, 6 percent on electricity,and 38 percent on other purposes.
If 20 percent of the expenditure is related t o new schemes or rehabilitation and major repairs of existing schemes, in addition
to direct expenditures on operations and maintenance, then Rs. 35 per capita in 1990-91 was spent by gram panchayats on ~ural

best-case scenario substantially exceeds the findings of
Datta{1992), which estimates|ocal administration expen-
diturein 1986-87 to be 6 percent overall and 3 percent for
rural local administrations (Datta, 1992; Bagchi et. al.,
1992). Local administration expenditure istypically below
15 percent of total government expenditure in developing
countries, compared with 20 to 35 percent in industrial
countries (UNDP, 1993).

The GOI Tenth Finance Commission hasrecommended
that the central government provide states with an ad hoc
grant of Rs 100 per capita for rural areasto be distributed
to panchayat raj and local administrations over afour-year
period — 199697 to 1999-2000 (GOlI, 1994¢). Thisinitial
step was equivalent to only 0.4 percent of total central gov-
ernment expenditure in 1994-95, the year in which the grant
was recommended. Obviously, this percentage will decline
each year as annual government expenditures increase. At
the state level, some major steps are being taken. The State
Finance Commission inWest Bengal recommended in 1995
that 25 percent of the state tax revenue be devolved to the
panchayat raj institutions and local administrations, in ad-
dition to the system of transfers and grants already in place
(West Bengal State Finance Commission, 1995). Thisrecom-
mendation translates to 9 percent of the state's total expen-
diture in 1994-95, or almost 16 percent of self-generated
revenue. Although still to be implemented, it is certainly a
step in the right direction.
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Gram panchayatsrequire not only basic support but also
sufficient incentives to increase their level of self-generated
income and become more independent. Moreover, they re-
quire theautonomy to prioritize and choose investmentsthat
best satisfy community demand. From a management per-
spective, they need to understand what trying to meet com-
munity needs will entail and the financial and social
imgplications of doing or not doing so. They need to under-
stand and assess the available technology and the merits of
aternative methods of procurement. If panchayat raj insti-
tutions are to administer and provide better basic services
to rural areas, they must be given the opportunity, support,
and resourcesto do so.

Cost recovery and financial sustainability

Poor cost recovery in the sector is primarily due to negli-
gible tariff levels which do not reflect actual costs and are
not routinely evaluated and adjusted for inflation. Poor col-
lection rates, weakly transparent accounting systems and
wesk financial management, exacerbate an aready critical
situation. In general, water issupplied from public standpipes
or wdlsasapublic service. This policy, except in the case of
externally supported projects, means that capital costs for
rural water supply are fully financed by the government and
that very few rural aress, if any, chargefor public water. Al-
though much has been said in favor of cost recovery, very




Table 3.4.A Comparison of Gram Panchayat Finances, Selected Indian States, 1989-90

Total income Total Percent
per gram Self-generated revenue Shared revenue Grants Loans income of state
panchayat = Thousands Thousands Thousands Thousands per capita income

State (rupees) of rupees  Percent of rupees Percent ofrupees Percent ofrupees Percent (rupees) (percent)
Andhra Pradesh 101.145 6.1 150 27 6.6 31.87 78.5 — — 40.60 47
Goa* 107,022 141 49.6 — 6.7 235 0.9 31 28.38 1.0
Gujarat 56,053 152 55.2 08 28 116 42.0 — _ 27.56 23
Haryana 23,363 9.7 88.8 — - 12 112 - — 10.90 0.9
Himachal Pradesh 17,593 8.4 86.7 0.1 14 1.1 L 0.1 0.9 9.68 05
Kerala 684,702 26.9 85.6 — — 4.6 145 — — 3143 32
Madhya Pradesh 1,299 0.4 92.6 _ —_ 0.0 79 — — 0.48 0.1
Maharashtra 22,706 82 68.3 0.8 65 30 25.2 — — 1201 0.9
Orissa 14,942 0.3 144 — — 20 . 853 0.0 0.3 2.39 02
Punjab 34,465 124 471 0.3 1.1 135 50.9 —_ — 26.42 18
Rajasthan 186,103 20 4.9 — — 38.4 95.1 — — 40.37 49
Tamil Nadu 8,651 1.0 333 1.0 31.8 1.1 349 — — 3.12 0.3
Uttar Pradesh 80,274 12 22 25 47 48.8 917 0.8 14 53.22 79

— Not available.
*Total does not equal 100 percent

Source: Oommen and Datta, 1995.
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Table 3.5. Block Administration Finances, Selected States, 1989-90

Total income  Self-generated  Shared Average block Total

per block revenue revenue Grants Loans population income per

State (‘000 rupees) (percent) (percent) (percent) (percent)  (‘000) capita (rupees)
Andhra Pradesh 3,978.0 0.6 28 96.6 — 44.2 90.0
Guijarat 10,869.0 1.2 54 79.9 35 147.9 73.5
Haryana 84.0 29.8 — 70.2 — 112.8 0.7
Himachal Pradesh 82.0 100.0 — — — 65.6 1.3
Orissa t13.0 — — 100.0 — — —
Punjab 521.0 563 7.0 36.8 — 105.0 5.0
Rajasthan 49.0 56.5 48 38.7 — 143.2 0.3
Tamil Nadu 5.564.0 4.4 5.1 90.5 — — —
Uttar Pradesh 267.0 522 — 47.8 — 123.7 22
— Not available.
Source: Oommen and Datta, 1995; Oommen et. al., 1996.

little has been done to achieveit. Unfortunately, the meagre
proceedsfrom water feesare not necessarily used to support
operations and maintenance, and the system generally suf-
fersfrom alack of transparency.

The fee structure for rural water in Indiais complex
in addition to being inadequate to meet the costs of sup-
ply. In almost all cases, rural water fees are charged only

_to households or commercial enterpriseswith individual

connections, and not to communities accessing water
through public standposts. Property and house taxes in
many states include a small water tariff. In Maharashtra
for instance, the tariff ranges between Rs 18 and Rs 150
per household. In some states there is a one-time fee
charged for a private household connection. For externally
funded projects, the connection fee ranges from Rs. 100
in some villagesin Karnataka to Rs. 1,800 in villagesin

Table 3.6. Local Administration Finances, Selected States, 1989-90 (Rs. per capita)
Total local

Gram panchayat Block-levelincome District-level income administration
State income per capita per capita per capita 1988-89 income per capita
Andhra Pradesh 4.6 0.0 32.7% 163.3*
Gujarat 21.6 735 25.3* 126.3*
Haryana 109 0.7 — —
Himachal Pradesh 97 13 — —
Maharashtra 20 44.1* 164.2 220.3*
Orissa 24 n.a. — —
Punjab 2.4 50 — —_
Rajasthan 0.4 Q3 - —
Tamil Nadu 31 na. — -
Uttar Pradesh 53.2 22 —_ -
Average 64.9 27.1% 741%* 170.0%
— Not available.* Estimated.
Source: Oommen and Datta, 1995; Oommen et. al., 1996.
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Maharashtra. In Haryana, the state charges Rs. 1,000. In
all cases, thisisover and above the cost of the hardware
investment, which is considered the sole responsibility of
the household in question.

In addition to the connection fee, households are gen-
erally charged a recurring tariff. In Maharashtra, the tariff
for unmetered domestic connections rangesbetween Rs. 101
and Rs. 300 annually, whereas for metered domestic connec-
tionsit ranges between Rs. 0.6 and Rs 1.2 per cubic meter.
In contrast, in Kerala, unmetered domestic connections are
charged Rs 204 annually, whereas metered domestic con-
nections are subject to aminimum chargeand a progressive
tariff for any consumption in excessof 10 cubic meters (Rs.
2.3 per cubic meter for 11-30 cubic meters; Rs 3.5 per cu-
bic meter for 31-50 cubic meters; and Rs 4.6 per cubic meter
for more than 51 cubic meters). In externaly funded projects,
a periodic water tariff isalso charged to recover the costs of
operations and maintenance. In Karnataka, household con-
nections cost between Rs 10 and Rs 20 per month, while
stand posts cost between Rs 1 and Rs 10 per month. In
Maharashtra, each household with a connection is charged
Rs. 15 monthly.

The presence of household connections is somewhat
contrary to existing policy. National norms do not address
household connections, and ‘public schemesdo not include
household connectionsin either the technical or the design
specifications. Illegal connections are considered to be in-
evitable. From atechnical perspective, however, illega con-
nections account for a higher leve of consumption than is
provided under the national norms, thereby reducing the
level of servicefor usersdownstream or at the perimeter of
the service area. This affects poor people who often live in
relatively undesirable aress.

For all thesereasons, it could be expected that the num-
ber of house connections would be minimal. The Rgjiv
Gandhi Mission reports, however, that 4.3 million housesin
rural areas receive water from public piped water schemes.
If each house connection servesan average household of five
persons, a population of 21.5 million persons (or almost 17
percent of those served by public piped water schemes) are
served by household connections. In Kerda specifically, there
are 584,000 piped water supply connections of which 91 per-
cent aredomestic, 9 percent are commercial, and lessthan 1
percent isindustrial. Again, if each connection servesan av-
erage household of five persons, 2.7 million persons (or more
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than 25 percent of the population served by public schemes
in Kerala) have a private connection.

The GOI (1996) reports that in 11991-92, cost recov-
ery of working expenses for rural water supply schemes
was equivalent to 1.8 percent, and less than 1.3 percent
d total outlaysif capital costs arefactored in. Evenin the
more idealized externally-aided project setting, cost re-
covery of operations and maintenance is nominal at best:
in such projects, receipts of only 10-30 percent of total
billings were observed. Compliance appears to be fairly
high where local taxes or fees contribute directly to loca
finances. In Kerala, where rural and urban connectionsare
not accounted for separately, collection rates for connec-
tions, whether domestic or business, are very high, rang-
ing between 85 and 95 percent (see Box 3.3). The Kerala
Water Authority does not have as much trouble collect-
ing from individual households or industrial customers
as it does from gram panchayats that manage water sup-
plied by standposts or from state authorities or boards
that operate and maintain schemes. State-run schemes
collect 15-30 percent of billings. Collection rates differ
largely because the KerdaWater Authority has no recourse
when gram panchayats refuse to pay, because cutting off
the water supply to an entire community is considered
politically unacceptable. Obviously in cases where suffi-
cient incentive or motivation exists, collection rates can
be substantially improved.

Based on broad assumptions about both costs and the
existingmix of technology, the weighted average cost of op-
erating apublic schemeisRs 22 per capitaper annum. Main-
tenance requires an additional per capita Rs. 16, and a
replacement fund requires Rs. 32 per capita, for a total
weighted average per capita annual recurring cost of Rs 71.
In 1991, actual working expensesper capitaranged between
amost Rs 4inWes Bengal and Rs 79 in Arunachal Pradesh,
representing an averageof Rs. 13 per capitafor al Indiaand
less than 18 percent of the estimated requirements (GOl,
1996). Current allocations are clearly inadequate to support
an appropriate level of operations and maintenance.

Willingness and Ability to Pay

So long as the government continues to promote water asa
social right without community obligations, the public will
be reluctant to pay for what it feelsis a government respon-
shility. They will aso be reluctant to pay for alow quality
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Box 3.3. Kerala Water Authority—Improvement in Billing and Collection Rates

The Kerala Water Authority was established in 1984 as an autonomous body responsible for regulating and providing public water
supply and sanitation services in the state of Kerala. In 1995 it provided piped water to more than |16 million persons, 74 percent of
whom were urban based and 46 percent rural based. Of those served, roughly 25 percent have house connectionsin urban areas
(329,172 connections), compared with roughly 10 percent in rural areas (203,389 connections).The remaining population is served
by standposts. In 1990-91 revenue was comprised of state grants (52 percent), water user charges (45 percent),and other income
(3 percent). However, increased competition for limited government funding has encouraged the Kerala Water Authority to be-
come more self-sufficient. In 1994-95 the proportion of revenue received from water user charges increased to almost 54 percent
of total revenue, partly as a result of successful lobbyingfor substantially higher tariffs and partly as a result of improved billing and
collection rates (A. F Ferguson and Co., 1992). In 1989-90 outstanding customer receivables were 54 percent higher than those
due at the end of the previous fiscal year. During 199 1-92 billing and collection practices were studied, and recommendations made
to improve these practices. Subsequent to implementation of the recommendations, collections from domestic, commercial, and
industrial connections averaged 98 percent. In addition, in 1994-95 aportion of the arrears incurred by local administrationsfor
standpost charges and bulk water supply from state allocations,were recovered prior to their distribution.With the proceeds from
the government transfer, the collertion rate of current local administration billings increased from 7 percent in 1993-94 to 8l

percent in 1994-95,and again to | 16 percent in 1995-96.

service, which in this case has been brought about by free
provisionof serviceand the resultant lack of funds for O&M.
It has been demonstrated repeatedly in many countriesthat
the general public iswillingto pay for reliableand safe wa-
ter supply and sanitation services. Thusthe major constraint
to implementing a cost recovery strategy is the political un-
willingnessto chargefor water.

Assuming a political willingness to charge, willingness
to pay will depend on the availability of alternative and tra-
ditional sources, the quality and level of service provided,
and public perceptions of the associated health and other
benefits. The ability to pay will be governed by the techno-
logical sophistication of the infrastructure investment.

Adopting the view of the World Bank, UNICEF and many
bilateral donorsthat water supply and sanitation servicesare
affordableif the cost falswithin 3 percent of incomes, analy-
ds shows that while handpumps and mini piped schemes
would on average be affordable to the poor, small and re-
gional piped schemeswould not (Tables.7). With only about
22 percent of the rural population below the national pov-
erty line (GO, 1996), affordability of RWSS schemes (which
are largely on the lower end of the technology spectrum)
would not be problematic. But this underscores the need to
tailor the investments to the needs of the communities. A
demand-driven investment strategy is critical to ensure ap-
propriateness of investments.

Table 3.7.Affordability of Various Technologies, in 1996 Prices and 1995/96 Income Projections, India

Annual cost per capita (rupees)

Operations Replacement [Percent of poverty Percent of
Technology and maintenance fund Total line income  average income
Hand pumps 8 16 24 0.7 0.5
Mini piped water scheme 42 33 75 2.3 1.5
Small piped water scheme 107 75 182 5.5 3.6
Regional piped water scheme |67 100 267 8.1 53

Source: Department of Statistics (1994) and National Council of Applied Economic Research (1997).
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Private sector financing

Individuals and communities are vital and essential sources
of financing for RWSS, and in some states are actively
engaged in own-financing of some investments. A house-
hold field study in Kerala, for instance, estimated that 46
percent of al householdsin panchayat areasdepend solely
on their own open well or borewell (KeralaWater Author-
ity, 1992). The study also found that an additional 23 per-
cent of all households rely on their own wells in
conjunction with another private source. Thus aimost 70
percent of all households surveyed rely to varying degrees
on sourcesthat have been privately devel oped. While Kerda
may be unique in the magnitude of private sector invest-
ment, due to itsfavorable hydrological conditions that of-
fer substantially more opportunity for privately developed
sources than do the semi-arid or desert conditions found
in several other states, the fact remains that householdsand
private organizations all over India have and will continue
to make major investments in private sources as a matter
of basic necessity and desirefor convenience,improved per-
formance, and higher level of service. Usersand main ben-
eficiaries of capital investment in the sector havean obvious
and critical stakein ensuring that their service requirements
can be satisfied; in the short term they offer the only prac-
tical alternative to increasing the amount of government
alocations. Cost sharing can and must be implemented,
and specific proposals are developed in Chapter 4.
Own-financing notwithstanding, limited scopeexiststo
mobilize market finance or induce corporate interest in
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RWSS investments without a change in sector policiesto
enable cost-reflectivepricing of services. The sector does not
currently offer sufficiently attractive returns in either the
short or the long term. This contrasts with the substantial
private sector investment evident in awide range of manu-
facturing and other servicesectors.® High-risk, long payback
periods and pricing limitations of the RWSS sector as pres-
ently structured, serve asserious disincentivesto potentially
interested parties. Such disincentives discourage even gov-
ernment-supported credit facilitiessuch as HUDCO and Life
Insurance Corporation of Indiawhich, despite mandates to
support both infrastructure and rural development, invest
only a minor proportion of their total portfolio in RWSS
In Kerala, where the rural population accounts for 73 per-
cent of total population, loans from these two corporations
for rural schemes accounted for only 15 percent of the total
approved financing provided by these agencies to the Kerda
Water Authority in 1996-97.

Thekey to corporateinvolvementin the RWSSsector lies
in implementing reforms to achieve a commercialized de-
mand-oriented culture in RWSS entities to tailor operations
to the needs of user communities, and structure investments
according not only to community needsbut alsoto their abili-
tiesto pay. Thiswill entail greater community involvementin
decision-makingregarding dl sectoral activitiesincludingin-
vestments, technologies and pricing (including the funding
of infrastructure replacements). The sector will need to in-
troduce and strengthen corporate financial management ca-
pabilitiesin the water agencies to instill financial discipline
and effectivehandling of cost and pricing issues.

6 At least two-thirds of all sector investments are channeled into goods and services procured from the private sector






Strategy for Sector Reform

0 addressthe major issues confronting the sector, the government's approach must be

modified to enable consistency between program implementation and the prescribed

policy. This meansimplementing a decentralized, user participatory, demand-driven
approach including cost-sharing and full cost recovery, and maximum implementation by users
at grass-roots levels, thereby ensuring that the public receivesthe servicesit desiresin an effi-

cient, equitable and sustainable manner.

Goals and components

The recommended strategy has three service management
goalsand one resource management goal:

- To egablish an enabling environment, meaning a
situation that politically, legally and institutionally
supports reform of the sector;

- Toensureinstitutional sustainability by supporting
the process of decentralization and devolution of re-
sponsibilities for RWSS to the panchayat raj institu-
tions, local administrations and users, and by
strengthening the advisory capacity of existing sector
agencies,

+ To ensure financial viability and sustainability by
implementing cost-sharing and cost recovery policies;
and

+ To protect water resour ces,in particular groundwar
ter, by developing planning, resource management
and technological practicesto protect or improvethe
availabilityand quality of groundwater for rural wa-
ter supply.

The strategy relies heavily on the use of central and
state funding to drive the reform process. As such, condi-
tionality for disbursement of central fundsto state admin-
istrations and of state funds to panchayat rgj institutions
and local administrations should be defined explicitly in
terms of conditions that must be met and activities for
which funding can be applied. The policy needs, strategy
considerations, and critical interventions recommended for

each goa of the reform strategy are presented here, and
suitable activities are identified for which matching cen-
tral and state funding would be eligible.

Enabling Environment

The framework contained in the Eighth-Five Year Plan,
which serves as a guide to required reforms in the sector,
needs to be translated into policy statements at state level.
The policy and thrust of itsimplementation featuresshould
emphasize the core themes emerging fronn this report:
devolution of responsibilities to grass-roots levelsand, in
particular, user involvement and implementation; a de-
mand-oriented approach; full cost recovery, cost sharing
and financial sustainability; and progressive adjustment of
government's role to be a facilitator rather than an
implementor in the RWSS sector. The policy statement sub-
sequently needs to be implemented through wel identified
interventions. The strategy isto ensure a politically, legally
and institutionally supportive environment that will advo-
cate and facilitate the implementation of policies and en-
able the reforms to proceed.

Four interventions are recommended. First, a wide-
spread campaign should be launched to communicate the
message that water is a scarce resource and must be man-
aged as an economic good to ensure universal access and
efficient use and allocation. This campaign will include
mass media campaigns, public education, and targeted
trainingto inform the rural (and urban) population of the
need to charge for water and the benefits of' doing so, and
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to convince politicians of the public'swillingnessto pay for
asafe and reliable supply of water. Matching central fund-
ing may be provided to support public communication.
Second, groundwater legislation should be developed and
implemented to ensure that priority is given to drinking
water and the protection of its source.

Third, a state Action Plan should be developed and
implemented to devolve responsibilities as defined by the
Panchayat Rgj Act (including rural water supply and sani-
tation). This plan would ensure that decision making, man-
agement and financial autonomy are equally devolved. And
fourth, activitiesthat strengthen institutions (including de-
velopment and implementation of management informa-
tion systems, financial systems, performance-based
incentive systems, monitoring and eval uation systems, and
management training) are needed to support public sec-
tor and civil service reform and improve the overall moni-
toring, accountability, and transparency af the sector. The
campaign would emphasize the new user and demand-ori-
ented approach. Matching central funding may be provided
to support state management training and management
information systems.

Institutional Sustainability
Two policies are needed to support institutional sustain-
ability. A national RWSS sector policy is needed to define
the role of the public sector, and a state policy is needed to
define the role of the state in keeping with the principles
defined in the national policy. It isessential that these poli-
cies are not only developed but also implemented. The
strategy is to develop and implement a state RWSS decen-
tralization policy that: (i) clearly defines the mandate and
roles of state, district, and block administrations and
panchayat raj institutions, with emphasis on the increased
roleof the usersand a progressively diminished role of gov-
ernment to one of facilitator rather than implementor; (ii)
decentralizes sector functions to the lowest appropriate
level; (iii) restructures and strengthensthe state, district and
block administrations, to provide support services to
panchayat raj institutions, specificaly the gram panchayats
and, most importantly, the village water supply commit-
tees; and (iv) facilitatesthe participation of NGOsand the
private sector.

Five interventions are recommended. First, existing
public sector institutions should be restructured so that
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they are oriented to consumer service and servetheir ma-
jor clients (the panchayat raj institutions, specificaly the
gram panchayats and their village water supply and sani-
tation committees). Second, institutional strengthening
activities should be supported to improve the responsible
agencies functional capa'lcity in policy development, plan-
ning, implementation, operations and maintenance,
monitoring and evaluation, and health and sanitation pro-
motion. Matching central and state funding may be pro-
vided to support training. Third, a monitoring system
should be implemented to ensure that national drinking
water standards are adequately monitored and safe-
guarded. Matching central funding may be provided to
support water quality monitoring systems. Fourth, own-
ership of rural water supply assets should be transferred
to panchayat rgj institutions. Matching central and state
funding may be provided to support rehabilitation and
replacement. Finally, the procedures governing contracts
and pre-qualifications need to be improved, asdo the pro-
ceduresfor monitoring and evaluating NGOs and the pri-
vate sector.

Cost Recovery and Financial Sustainability
Palicies are needed at state and national levelsto ensure
full recurrent cost recovery, cost sharing and the sector's
financial sustainability. At the national level, a RWSS cost
recovery and cost-sharing policy is needed to define the
situationsin which acommunity will be eligiblefor match-
ing government financing for new schemesand rehabilita-
tion or replacement of existing schemes. At the state level,
aRWSS cost recovery and cost-sharing policy is needed to
support the principles defined in the national policy. The
strategy has three objectives: (i) to recover the full cost of
operations, maintenance and replacement, (ii) to share
capital costsso that panchayat rgj institutions and the com-
munity are partners, capital investment is efficient, and
ownership istransferred, and (iii) to encourage rural credit
facilitiesand the private sector to invest in the sector. The
proposed strategy will accomplish these goasthrough the
use of well-defined financial conditionalities, whose basis
will serve the broader objectives of public administration
reform. Strict adherence to conditionalitieswill be critical
to the strategy's success.

Four interventions are recommended. First, a de-
mand-driven approach should be implemented to ensure




an affordable supply of public water and sanitation.
Matching central and state funding may be provided to
support new construction. Second, remedial measures are
needed to address drinking water not satisfying national
and state standards, and these measures should be digible
for matching government financing or transparent subsi-
dies. Third, institutional strengthening activitiesshould be
supported to improve the efficiency of investment and ex-
penditure in the sector and overall financial management
of sector agencies. Matching central and state funding may
be provided to support management and financial man-
agement training. Fourth, tax incentivesshould be provided
to encourage the participation of NGOs and the private
sector. Matching central and state funding may be provided
to support soft loans and guarantees.

Transition Phase
Duringatransition phase, financial conditionality is pro-
posed to phase out the existing norm and target-driven
approach and government subsidies to the sector, and
phase in a demand-driven approach and full cost recov-
ery. Public education and widespread communication will
set the stage for difficult cost sharing and cost recovery
policies to be announced and implemented, by convinc-
ing the voting public and politicians of the benefits to
them of afinancially sustainable service. The goal of the
public education campaign will be to enlighten the pub-
lic about: the process of capturing and delivering potable
water; the associated costs; the need to recover those costs
from usersto ensure and maintain asafe, reliable and ef-
ficient servicefor al; and the need to economize on use
of water to ensure its continued availability in the future.
Thiswould dispel the belief that water is a free resource
from the government

The duration of the transition period will depend on
the ability of sector agencies, district or block adminis-
trations, and gram panchayats to reorient or restructure
themselves, the successful implementation of cost recov-
ery and cost-sharing policies, and the general availability
of matching funding. Fundamental to successwill be the
degree to which these efforts translate into the creation
of strong user groupsin the form of village water supply
and sanitation committees (VWSSCs). Once the transi-
tion phase is complete, the sector should be fully self-suf-
ficient. Transparent subsidies will only be provided in two
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situations: one, to serve the very poor or two, to match
funding for implementing an expensive technology be-
yond the general affordability of the community that is
deemed necessary to address serious problems of water
quantity or quality.

The demand-driven approach

A demand-driven approach is essential to promote effi-
cient capital investment and sustain existing investment.
Theinstitutional interface will be the grain panchayat on
one side to ensure legal grounding, and on the other a
users (water supply and sanitation) organization to en-
sure users full participation in decision making. Demand
for services will be expressed through the users willing-
ness to organize for RWSS, their willingness to prepare a
Gram Plan that includes RWSS, and their willingness to
share in the capital cost and pay the full cost of opera-
tion, maintenance and replacement. Variants within this
approach can be considered depending on the capacities
of panchayat rg institutions and the grass-roots organi-
zations. It is likely that maximum effectiveness will be
achieved where the VWSSCs rather than the panchayat raj
takes a larger implementation role. Decentralization
should not be seen as merely transferring the government
roleto local government levels, but as a process of trans-
ferring decision making and implementation to the us-
ers. Institutional sustainability would also be more
expediently assured if it is supported by external devel-
opment agencies and with increased participation of
NGOs and the private sector. Externally-supported
projects should incorporate full policy (elementsof the
strategy to bolster GOI’s effortsat policy reform. Support
of NGO and private sector participation would be facili-
tated through increased flexibility in government procure-
ment and contract regulations and procedures, and
through provision of concessiona financing or beneficial
tax incentives.

Gram panchayats, and/or the user WSS groups, will re-
guire management and other functional training and sup-
port to enable them to assume their new role as planners,
implementors and chief caretakers of RWSS facilities. Pub-
lic funds should be allocated for this purpose {rom existing
sector commitments to ensure timely availability of re-
sources. Technica assistanceand training would be required
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for: enhancing the participatory process; procurement and
contracting; operationsand maintenance; billing and collec-
tion; and financial management and reporting. The staff of
existing state or district water agencies, NGOs and private
sector organizations would be the agentsfor dissemination
and training to the panchayats.

District and block level administrations will also require
support for strengthening management capacity particularly
in the areas of : management information systems, and finan-
cia and performance monitoring and evaluation systemsto
improve overall sector management, accountability and
transparency. Development of human interaction and par-
ticipatory skills would be critical. This would be especialy
important in locationswith no or weak NGOs or private sec-
tor capacity. As the utility of such skills are cross sectoral,
care should be taken to avoid replication of skillsthat may
be present in other government departments. Where avail-
able, staff from departments such as health, family welfare
or socia welfare as well as other personnel (such as exten-
sion workers, block devel opment officers, universities, NGOs,
private firms) should be involved.

District and block engineering sub-divisionsshould be
proactive during the transition phase in assisting the gram
panchayatsto establish water supply and sanitation commit-
teesand to undertake participatory inventoriesof RWVSS as-
sets. They should aso provide technical servicesto Gram
Plan preparation, preparation of technological options and
cost estimates, detailing of cost sharing arrangements, su-
pervising geophysical investigationsand schemeimplemen-
tation, and coordinating health and hygieneeducation.

State-level RWSS agencieswould also require major re-
orientation toward a demand-driven, client-oriented and
participatory culture and establishing themselves as facili-
tatorsto the panchayats and user WSS groups. Thiswould
be especially critical where such agencieshad responsibil-
ity for regional piped schemes, to ensure the levels and
quality of service that usersdesire and are willing to pay
for. Community specialists or sociologists should be em-
ployed at manageria level by the agencies, with mandate
to administer staff training programsin local government
procedures and community participation techniques,
and to develop approaches for providing servicesto local

governments and communities. Where necessary, consult-
ants or training institutions should be engaged to provide
training programs for engineers. Water agencies should
support the introduction, communication and facilitation
of methodologies for community-based planning, imple-
mentation and operations and maintenance of RWVSS at
district, block and VWSSC/gram panchayat levels. These
would include rapid rural appraisals, participatory rural ap-
praisals, community self-surveys, cost sharing approaches
and mechanisms, payment systems, training of user groups
in contract management, and training of local mechanics.

Key Steps to Implementation

The first step will be for the gram panchayat, users, the
state water agency, and an independent entity such as a
consultant, to compile an inventory of WSS assets. Exist-
ing assetsin good operating condition will be transferred
immediately to the appropriate panchayat raj institution.
The panchayat will own new schemesfrom the outset and,
through its village water supply and sanitation commit-
tee (WSSC), will have full responsibility for manage-
ment, financial management, operations and
maintenance, rehabilitation, replacement, and augmenta-
tion or expansion. With these new ownership roles and
responsibility for the facilities, local agencieswould then
be free to determine operational and management ar-
rangementsin-house or by choosing among existing sec-
tor agencies, NGOs or the private sector for support
services or as partners. For schemes in need of repair and
rehabilitation, the gram panchayat and/or VWSSC will
negotiate with the water agency based on the outcome of
the participatory inventory taken. For large regional or
small-town piped water supply and sanitation schemes
(which represent 1 percent of all RWSS schemes and ser-
vice 15 percent of the rural population covered by public
facilities) the state and district level administrations or
sector agenciesshould be responsible for planning, imple-
mentation and operation and maintenance.

Particularly important, a users water supply and sani-
tation committee (WSSC) should be established at scheme,
village or panchayat level to be the main body for planning
and managing RWSS.” The dual organizational structure of

?The number of water supply and sanitation committees (WSSC) per community will depend on population size, social structureof the community, and the community's
per ceived need to or ganize. The WSSC can be newly constituted under the gram panchayat,or itsfunctionsrelegated by the gram panchayat to an existing voluntary or ganiza-
tion through appropriateby-laws. The establishment of the committee would be a precondition for accessto central or state government financial assistance.
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WSSC and gram panchayat is suggested to provide the flex-
ibility needed to accommodate the varying local conditions
across India. The gram sabha will be summoned, and a staff
member of the water agency at the district or block leve, or
an NGO or private consultant, will present the options along
with their positive and negative aspects. A schedule for or-
ganizing the village WSSC will be agreed and followed. Ad-
equate time must be allowed for this process, which means
that no conditionalities should be tied to a time frame for
completing theinventory.

The villagewater supply and sanitation committee will
prepare a Gram Plan encompassing all public water and sani-
tation servicesto be provided by or within the jurisdiction
of the gram panchayat. The Gram Plan will assessthe needs
and demands expressed by different socia groups within the
villages and habitations of the gram panchayat, provide all
stakeholders with information, ensure that water supply is
integrated with environmental as well as household sanita-
tion, facilitate the transfer of ownership of existing RWSS
assetsfrom the state agency to the gram panchayat (if appli-
cable), and provide a basis for assessing the dligibility for
matching financing from the gram panchayat, state and cen-
tral levels.

The villageWSSC, with the community and users, will
prepare and implement the water Gram Plan. Technical
and organizational guidance and support can be obtained
from block or district administrations, sector agencies,
NGOs or private firms as desired. Simple formats and
guidelines for assessing the condition of public facilities
will be provided by block or district administrations or
sector agencies with appropriate guidance from state agen-
cies. These formats and guidelines will provide auniform
basis for assessing the eligibility for matching financing
throughout the state.

The Gram Plan will include a map of each village and
habitation that delineates service areas, existing sources and
water points, waterlogged or water-prone areas, areaswith
specific environmental sanitation requirements, and com-
peting uses of groundwater. Mapping is essential because
it provides basic information for broad planning and de-
velopment, allows anticipated population and economic
growth to be taken into account, and enables basic services
tobeintegrated at thevillagelevel. The Gram Plan will take
into account the requirements for drinking water, compet-
ing usesof water, and recharge measures necessary for plan-
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ning and devel oping watersheds. It will aso incorporatethe
sanitation requirements of public institutions such as
schools, public health centers, and anganwadi (preschool)
centers within the gram panchayat.

Cost-sharing principles and financing arrangements
should beclearto al and agreed on early. Preliminary de-
sign and estimates of the capital investment costs, the
O&M costs, and the replacement costs will be prepared
for each feasible option. Thiswill include both construc-
tion of new schemes and rehabilitation and replacement
of existing schemes. The ultimate choice of option will
be based on the users' explicit understanding of the an-
ticipated benefits or service levels, their share of the ini-
tial investment costs, and the implications of full cost
recovery inthelong run.

Based on the preliminary designs and cost estimates,
the village water supply committee and gram panchayat
will determine the feasibility of implementing the desired
plan. Amendments and changes will be made and afinal
plan produced. The state and central administrations will
provide matching funds as a proportion of the estimated
cost of abasic level of service up to aceiling determined
by the state. Separate principles will be determined for
sharing the expenses for latrinesin schools, public health
centers and community centers. Based on the final Gram
Plan, aboard comprising block and district development
committees as well as representatives from the state wa-
ter agency, will assess eligibility for support. The agreed
plan will beimplemented.

For household sanitation, comprising mainly latrines,
the demand-driven approach will rely on a social market-
ing strategy, where government funds are used to create de-
mand through a public awareness and education campaign,
to strengthen private sector delivery mechanisms, and to
support development of arange of appropiriate and afford-
able technologies. The approach will include: (i) demon-
stration programs that incorporate approaches that have
been tested, such as the UNICEF sanitary marts program
that target whole villages and habitations (not individual
households), which have been selected for their demonstra-
tion potential, and that recruit representatives of NGOs,
youth clubs, and other local organizations in addition to
community health guides and male and female health
workers; (i) alternative delivery systems, such asanetwork
of production centers, retail outletsfor sanitation products,
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Table 4.1. Framework for Decentralization of RWSS Functional Responsibilities

Mini and small piped

Environmental

Regional or town

Implementation

Operations and maintenance

Monitoring and evaluation

committee (WSSC)

and gram panchayat

VWSSC, Gram
panchayat, block or
district

VWSSC, Gram

panchayat, block or
district

WSSC, Gram

panchayat, block or
district

panchayat, block or
district

VYWSSC, Gram

panchayat, block or
district

WSSC, Gram

panchayat, block or
district

Gram panchayat,

block or district,
state

panchayat, block or
district, and state

WSSC, Gram
panchayat, block or
district

WSSC, Gram

panchayat, block or
district

WSSC, Gram
panchayat, block or
district, and state

Functional responsibility Hand pumps water supply sanitation piped water supply
Policy State State State State
Planning Village water supply WSSC. Gram WSSC, Gram VWSSCs, Block,

district and state

Block, district and
state

Block, district and
state

Block district and
state

and training of local masons, that are supported by grants,
soft loans or tax incentives; and (iii) arange of low-cost to
more-expensive latrines that are available on the market.
Central and state funding should be clearly earmarked to
encourage NGOs to establish initial facilities, and well-de-
fined performance indicators should be developed for
monitoring these campaigns and programs.

Decentralization of Functional Roles

Substantial institutional reforms, bolstered by strong po-
litical support, are clearly required. To reorient the struc-
ture and functioning of RWSS agencies, functional roles
will haveto be decentralized to the lowest appropriateleve
asdetailed in Table 4.1. Functional roles and responsibili-
ties must be defined, restrictive sanctioning limits for each
level must be reviewed and changed, and institutional space
must be created to encourage NGOs and the private sector
to participate.

AsFigure 4.1 illustrates, only sector agenciesthat re-
structureor reorient themselves appropriately will be able
to provide the services that users and communities de-
sireand arewilling to pay for. A new organizational equi-
librium is necessary for their long-term sustainability,
both as important partners and as competitorsin the
RWSS sector. The new organizational structures will en-
able the new priorities that are required: a shift from the

past public sector and supply-driven approach oriented
to construction and lacking institutional and financial
sustainability, to auser and demand-driven approach with
emphasis on customer service, community participation
and sustainabl e operations and maintenance.

Incentives for Reform

The incentives and disincentives for stakeholdersto accept
and participate actively in the reform process are of para-
mount importance. Table 4.2 lists incentives and disincen-
tives for the different stakeholders. Clearly, what is an
incentive for some can be adisincentivefor others. The rec-
ommended interventionstry to addressthese conflicts.

Cost Recovery and Financial Sustainability

Cost recovery of capital and recurrent expenditufes
through user feesis acritical action for financial sustain-
ability of the service. Cost-reflective tariffs would induce
more redlistic service expectations from users and a more
affordable pipeline of investments from the service pro-
vider. Furthermore, local administrations would be enabled
to properly maintain assetsand sustain servicelevels. Where
the cost of the least-cost technology alternative generaly
exceedsthe affordability of an individual community, pay-
ment in-kind or a direct and transparent subsidy should
be explored. Where widespread economic disparities are



found, cross-subsidization may be an appropriate and prac-
tical option. A progressivetariff with different pricing tiers
for different usesand different classesof customers can be
considered. A well-designed tariff structure could support
cross-subsidization from one region to another, from ur-
ban to rural areas, from one classof user to another, or from
high consumption to low.

The strategy here calls for full cost recovery of opera-
tions and maintenance expenditures, and a gradual move
toward recovery of capital and replacement cogts. In thelong
run al costs, including for capital and replacement, will be
fully recovered. During the transition phase, responsibility
for 50 percent of the capital investment cost will be shifted
from central and state governments to the panchayat raj in-
stitutions and users. A pre-defined proportion of the capital
investment cost will be recovered from users, serving as a
financial conditionality for central and state government
matching capital investment. As an equitable compromise
between the old and new strategies, a nominal 10 percent
share user contribution is proposed for any new schemes
identified for construction during the Gram Plan process.
For rehabilitation or replacement of existing systems, a 25
percent share contribution from usersis proposed, making

STRATEGY FOR SECTOR REFORM

dl involved parties equal partners. The proposed cost-shar-
ing framework is presented in Table4.3.

In order to accomplish the objectivesaf the transition
phase, cost sharing conditionality isfundamental to the en-
tire strategy. Cost sharing will provide an opportunity to: (i)
extend servicecoverageand makethe best use of limited cen-
tral and stategovernment resources; (ii) use central and state
funds to induce capacity building toward greater client-re-
sponsiveness; (iii) use central and state funds to induce
implementation of a participatory planning process; (iv)
engage usersand communitiesin the processto demand af-
fordable assetsand services; and (v) encourage management
responsibility, efficiency in procurement and investments,
and sustainability of operations and theinfrastructure.

The proposed cost-sharing formula is financially fea-
sible and, if properly implemented, will enable the transi-
tion phaseto beimplemented over afiveto seven year time
frame. Current central and state allocations to the sector
are sufficient to provide matching funding, to achieve full
coverage based on existing norms and current population
levels, to repair and rehabilitate existing scliemes to facili-
tate transfer of ownership, and to undertake the proposed
institutional strengthening activities. Under this proposal,

Figure 4.1. Changing Priorities of Sector Agencies
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Table 4.2. Stakeholder Incentives and Disincentives and Proposed Interventions

Stakeholder

Incentives

Disincentives

Recommendedinterventions

Users,VWSSCs and
Gram panchayats

Control over the
timing, location, and
type of scheme

More reliable and
better quality services

.

.

Need to pay for services
Responsibilityfor operations
and maintenance
Responsibilityfor schemes
that were designed without
user participation and may

not satisfy user and community
needs

* Training and support offered to VWSSCs

and gram panchayats, in developing Gram
Plans that includes RWSS

A participatory inventory and asset
evaluation with third-party review
before transfer of ownership and
responsibility

Matching central funds available for
eligible new construction and
rehabilitation or replacement
Management autonomy to set tariffs and
procure goods and services from the
supplier of their choice and at prices
they are willingto pay

State agencies and
district administrations

More efficient capital
investment
Potentially reduced
subsidy to the sector
Increased public satis-
faction with sector
services

Lack of political support
Financial conditionality
Difficulty in effectinginstitu-
tional reform and adjusting
staff levels and mix as
necessary

Cost of institutional strength-
ening activities and software
support

Central policy framework as precedence
Central matching fundingfor institu-
tional reform and strengthening

Public education and mass communi-
cation to inform the public and gain
political support

Matchingcentral fundingfor public
education

Rajiv Gandhi Mission to monitor and
support the reform process

Central government

More efficient capital
investment

Potential reduction in
subsidy to the sector
Increased public satis-
faction with sector
services

Sector policy objectives
met

None

Financial conditionality

NGOs and the private
sector

Potential for increased
involvement in supply
of RWSS goods and
services

Potential for increased
involvementin RWSS
planning, implementa-
tion, O&M

Potential for increased
involvementin partici-
patory Gram Plan
preparation

Potential for involve-
ment in providing insti-
tutional strengthening
and training support

Unreceptive and inflexible
government procurement and
contracts

More smaller customers
(gram panchayats and user
groups) rather than central
or state agencies

Absence of viable working
network for distribution of
goods and service

Improved and more flexible government
procurement and contracts
Financialincentives —loan guarantees,
loans on preferential terms, and tax
incentives —to encourage new entrants
to the sector
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Table 43. Cost-Sharing Framework (percent)

Proposed share formula

Proposed share formula for

Participant Current situation for new construction rehabilitation & replacement
Users 10 5
Panchayat raj institutions 40 25
State administration 60 Pis) Pis)
Central administration 40 25 p.3

Table 4.4. Matching Grants as a Percentage of Total Local Administration Revenue, 1996-97

Annual capital
cost per capita

administration's 40%
WSS expenditureshare total revenue per

Local Local

administration Matchinggrant as

a percentage of

water systems. 15 years:and town piped water systems. 20 years).

Technology (rupees)* per capita(rupees) capita (rupees)** total revenue
Hand pumps 80 32 735 4
Mini piped water systems 100 40 735 5
Small piped water systems 150 60 735 8
Regional piped water systems 167 67 735 9
Town piped water systems 175 70 735 9

* Capital cost per capita and proposed financing period (hand pumps.2 years; mini piped water systems. 5 years; amall piped water systems, 10 years; regional piped

** |7 percent of projected 1996-97 central gover nment total expenditurel projected 1996 total population.

the central and state administrations will provide match-
ing funding for 50 percent of the capital investment needed
during the transition period. This would amount to be-
tween Rs 85 billion (US$2.4 billion) and Rs. 100 billion
(US$2.9 billion) over a period of 5-7 years which, given
the government's current annual allocation of Rs. 16 bil-
lion (US$457 million) to Rs 18 billion (US$514 million),
would be feasiblewithin the transition phase.

With central and state government matching funds and
self-generatedfunds, thelevel of local administration expen-
diture would equal roughly 13-17 percent of total govern-
ment expenditure.® This expenditure level is common in
developing countriesand more importantly, would be ama-
jor step toward ensuring that panchayat raj institutions and
local administrations have sufficient financial autonomy and

an adequate level of resourcesto fulfill their responsibilities.
Loca administrations round the world typically spend be-
tween 15 and 20 percent of total expenditure on basic water
supply and sanitation services. As Table 4.4 illustrates, the
proposed cost-sharing formula for India is well within in-
ternational norms.

Local administrations should be apportioned a de-
fined share of central and state taxes and be encouraged
to improve their level of self-generated income. State fi-
nance commissions should clearly define the type and
level of taxes or fees that local administrations may levy
and offer policy guidelines. Local administrations should
also be encouraged to explore external sources where ad-
ditional fundingis justified. An assessment of credit-wor-
thiness and the financial feasibility of the undertaking will

® Assuming that the current level of local administration expendimre ranges from 2.9 percent of total gover nment expenditure (based on 1986-87 expenditure levels) to the
optimistic estimate of 6.6 percent (based on 1989-90 expenditure levels), and further assuming that the recommendations of both the Tenth Finance Commission and the

West Bengal State Finance Committee areimplemented nationally.
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Table 4.5. State versus Local Administration Finances

State finances,

Local administration,

Local administration,

Source: Oommen and Datta, 1995;West Bengal State Finance Commission, 1995.

Type of revenue 1993-94 estimated 1989-90 proposed situation
Self-generated revenue 58 20 50
Tax 37 5 25
Non-tax 21 15 25
Central transfer 42 80 50
Taxes 16 5 I5
Grants I5 75 I5
Loans I 0 - 0

help to sustain the activity. Assistancein the form of credit
guarantees and preferential rates may be necessary to fa-
cilitate the process. Linkages with parastatal credit facili-
tiesshould be established. Table 4.5 illustrates the existing
structure of state and local administration financing and
presents the proposed situation.

Proposed plan of action

In line with the recommended strategy, the following Plan
of Action reflected in the Matrix of Recommendations
(Table 4.6) addresses each of the critical goals. The Action
Plan summarizes the actions discussed in this chapter and
variousdetailed recommendations also contained in Chap-
ters1I and III. It also assigns responsibility as required to
users, appropriate government level or the private sector,
and proposes atime framefor action. The time frame has
been classified as urgent (0-2 years), short term (1-3 years),
medium term (3-5years) and long term (>5 years).

These recommendationsare already the subject of en-
couraging follow-up by the central government, a num-
ber of states, bilateral and multilateral agenciesand NGOs.
Subsequent to initial discussion cum dissemination at a
national workshop in February 1997° of an earlier draft
of thisreport, and report revisionsto incorporate the out-
come of the national workshop, further workshops at re-
gional and state are being organized by the RGNDWM to
disseminate the final strategy recommendations as re-
flected in this report. The recommendations are also be-
ing incorporated at project level in some states, in the
design of projects supported by the World Bank, and in
various bilateral agency and NGO-supported activities.
Thereisnow a need to broaden implementation to afor-
mal national strategy that encompasses all elementsof the
report in a comprehensive approach. This sector reform
process is under energetic initiation by GOI and merits
full support to achieve the intended turnaround in sec-
tor performance.

°*The national wor kshop on RWSS held on February 20-21, 1997, waschaired by the Rajiv Gandhi National DrinkingWater Mission. Proceedingsof the wor kshop, including
speech deliveredby the Rural Development Secretary,Mr. Vinay Shankar, arereproduced in the Annexes.
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Table 4.6. Detailed Matrix of Recommendations

Recommendation Responsibility Time frame

A. EstablishAn Enabling Environment

Objective: To ensure a politically, legally and institutionally supportive
environment that will facilitate the implementation of the reform process
with particular emphasis on devolution of responsibilitiesto grass-roots
levels and, in particular, user implementation, a demand-oriented approach,

full cost recovery and financial sustainability (also refer Sections B & C below).

A.l. Public Awareness:Implement a widespread public awareness Central and state Governments Urgent
campaign on the scarcity value of water to convince voters and politicians

of the need to: (i) levy water charges on those users in proportion to

benefit received (industry, farmers, large consumers); (i) ensure sufficient

resources to maintain investment and assure an adequate level of service

for all; (iii) limit reliance on limited government funding; and (iv) eliminate

subsidies for water supply (with possible transparent targeted subsidies for

impoverished groups)

A.Z. Give Priority to Drinking Water in Water Resource Use: Central and State Governments ~ Short term
Amend the National Water Policy, formulate state water policies, and

prepare groundwater legislation, to give clear priority to drinking water

over other uses.

A.3. Redefine and Reduce Government Role: Develop and implement Central and State Urgent
national and state policies definingthe role of each administrative level of

the public sector in the RWSS sector, including policy on cost recovery,

elimination of latrine subsidies, the level of commitment for initial service

coverage, rehabilitation and replacement, expansion,and O&M.

A.4. Full Cost Recovery and Capital Cost Sharing: Implement Central and State Urgent
O&M cost recovery and cost sharing policies for demand-led investment

in the RWSS sector, defining eligibility criteria for provision of matching

government funds to communities for new schemes and rehabilitation

or replacement of existing schemes.

A.5. Decentralization of Respomibilities:Devolve management State Short term
responsibilities and resources to the panchayats and VWSSCs, with
appropriate authority and incentive to generate their own revenues.

A.6. Institutional Strengthening:Implement institution strengthening State Short term
activities (including development of managementinformation systems,

financial systems, monitoring and evaluation systems), management training

to directly facilitate decentralization to district and block levels as

appropriate, and civil service reforims necessary to ensure the

sustainabilityof the former.

B. Ensure Institutional Sustainability

Objective:Implement a state RWSS decentralization strategy empha- State Short term
sizing a user-driven demand-oriented approach, maximizingthe role of

users in decision making and implementation, and shifting government's

role to one of facilitator rather than service provider, by: clearly defining

the mandate and roles of users as well & state, district. and block levels;

decentralizing functions to the lowest level appropriate; reorienting district

and block administrations to support the gram panchayats and VWSSCs;

& facilitating participation of NGOs and the private sector.
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Table 4.6. (cont.) Detailed Matrix of Recommendations

Recommendation

Responsibility

Time frame

B. (cont.) Ensure Institutional Sustainability

B.[. Enable panchayat institutions and user groups to assume the
lead in RWSS decision makinig:

Establish village water supply and sanitation committees (VWSSCs)
associated with under the gram panchayats;

HaveVWSSCs and gram panchayats prepare an inventory of all public

Gram Plan);

HaveVWSSCs and gram panchayats assess the condition of all assets in
accordance with issued standards, with assistance provided by the block
and district administration;

HaveVWSSCs and gram panchayatsprepare cost estimates to rehabilitate
or replace public water supply and sanitation assets to achieve the service
levels designed and comply with issued cost standards, with assistance
provided by the block and district administrations;

Transfer ownership of existing assets to the panchayat raj institutions.
which will make a formal commitment to provide matching funding for
rehabilitation or replacement of existing schemes in accordance with the
Gram Plan: 25 percent by local administrations. 25 percent from state
agencies, and 25 percent from central agencies;

available funding( 25 percent must be raised from user contributions and
the gram panchayat's own resources);

* Have district and local administrations and VWSSCs prepare a Gram Plan
for water supply identifying not covered and partially covered areas as
well as water quality, rehabilitation and replacement, augmentation and
environmental sanitation needs;

Undertake a participatory validation of not covered and partially covered
habitations (taking into account private sources).

B.2. Enable, promote and facilitate participation of NGOs and the
private sector; define appropriate roles of these non-government as well
as external agencies:

» Prepare an inventory of registered and qualified NGOs for panchayat raj
institutions and sector agencies and revise current government regulations
to allow panchayat raj institutions and sector agencies to recruit NGOs;

Provide private sector preferential financing to encourage private sector
involvementin RWSS delivery. supportand O&M services;

Allow block and district engineering departments. NGOs, and the private
sector to provide maintenance and repair services on a (cost reflective)
contract basis to the responsible local administration;

Have external support agencies focus on supporting institutional reform
of the water agencies necessary to support and consolidate the de-
centralization process as well as consolidate the coverage already achieved.

water supply and sanitation assets within the gram panchayat (s part of the

HaveVWSSCs along with the gram panchayats prioritize works, in line with

State, District, Bfock, Gram
Panchayat and VWSSCs

State and District

Central and State

State

Central and External Support
Agencies

Short to medium
term

Urgent

Short term

Short term

Urgent
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Table 4.6. (cont.) Detailed Matrix of Recommendations

Recommendation

Responsibility

Time frame

B. (cont.) Ensure Institutional Sustainability

B.3. Strengthen institutional capabilities in consumer orientation,
policy development,planning, implementation, ©&M, monitoring and
evaluation, and promotion of health and sanitation:

» Develop participatory guidelines and manuals for planning; recruit,
transfer and train staff within existing cadres to strengthen capabilities.
supplementingthem with NGOs & private consultants;

« Offer training to staff in design and supervision.

B.4. Restructure public sector institutions.

B.5. Strengthen operational guidelines and procedures for
RWSS agencies:

Develop standard operations and maintenance procedures and
communicate them to the responsible local administrations;

Improve design and specifications to reflect the field situation and
make programs responsive t o user needs;

Update approval and sanctioningprocedures to fit the decentralized
roles and responsibilities (more sanctioningpowers to lower levels);

Strengthen pre-qualification criteria so that only qualified suppliers,
consultants, contractors, and NGOs are involved;

Implement transparent procurement procedures that consider quality
as well as cost criteria

Improve quality control through formal procedures and guidelines and
provide opportunities to conduct independent quality audits and
involve local communities (users) in site supervision;

Develop and implement a monitoring and evaluation system with
indicators also covering activities other than physical implementation.

« Development and implement a system ensuringthat national drinking
water standards are adequately monitored and adhered to.

State

State

State

State

State

State

State

State

Central and State

Central and State

Lirgent, Short term

Slhortterm

Medium term

Short to long term

Slhortterm

Medium term

Slhortterm

Medium term

Slhortterm

Urgent

Urgent

Short to medium
term

C. Ensure Financial Viability and Sustainability

Objective: Implement full cost recovery of operations and maintenance
and replacement costs to ensure sustainability of sector investment. Imple-
ment a demand-driven, cost-sharingapproach ensuringthat the panchayat
raj institutions and YWSSCs are partners to make capital investment more
efficient and transfer ownership. Encourage sector financing by rural credit
facilities and private sector investors.
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Table 4.6. (cont.) Detailed Matrix of Recommendations

Recommendation

Responsibility

Time frame

C. (cont.) Ensure Financial Viability and Sustainability

C.l.implement a demand-driven approach:

* Have VWSSCs and gram panchayats, assisted by block and district admin-
istrations, prepare preliminary design and cost estimates for alternative
public water supply and sanitation schemes,combining the least-cost
technology and the minimum service level to constitute the least-cost
option that will be used to determine the level of matching funding;

Have village water supply committees and gram panchayats choose the
level of service they wish and raise sufficient funding for the full incre-
mental cost;

Have village water supply committees and gram panchayats prioritize
works eligible for matchinggrants in accordance with available funding
(a total of 50 percent, of which 40 percent must be raised from the gram
panchayat's own resources and 10 percent from user contributions).

C2 Increase user chargesto fully recover O&M costs:

* Increase water charges and bulk water prices to fully recover O&M cost
(as well as cover replacement costs);

* Improve assessment and collection procedures;

* Introduce indexing mechanisms to automatically adjust water charges to
inflation and cost increases.

C3. Reduce O&M costs:

« Transfer O&M responsibilitiesto local bodies (panchayats institutions)
and their VWSSCs;

» Encourage participation of local operators and contractors;

« Use local materials and labor;

» Reduce overhead components of O&M activities.

C4. introduce andimplement capital cost sharingpolicy:

« For new schemes,implement capital cost sharing of 10%by users, 40%
by panchayats, and 25% each by central and state governments;

» For scheme rehabilitation and replacement, implement capital cost sharing
of 25%each by users, panchayats, central and state governments.

C.5.Make RWSS agencies financially self-sufficient and strengthen
their capabilities in financial management:

Allow RWSS agencies to retain proceeds from water chargelprice;

Fully fund O&M and other recurrent expenditures from revenues;

Provide access to RWSS agencies to receive training in financial
management;

Minimize recourse to state Treasury;

Facilitate access to additional sources of revenue for panchayats and
other RWSS agencies.

Village Water Supply and
Sanitation Committees, Gram
Panchayats, and the State

State, District and Panchayats

State, District and Panchayats

Central, State, Panchayats

State. District and Panchayats

Urgent to short
term

Urgent

Short to medium
term

Short term

Short to medium
term
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Table 4.6. (cont.) Detailed Matrix of Recommendations

Recommendation

Responsibility

Time frame

C.(cont.) Ensure FinancialViability and Sustainability

C.6. Re-prioritize Public Expenditures in RWSS:
 Give top priority to adequate O&M funding;

* Give high priority to institutional capacity enhancement,including
investmentslexpenditures to make systems more user-responsive and
performance-oriented.

C.7. Implement effective accountingand auditing procedures, billing
and collection systems, standard financial reporting formats, and simple but
well-defined financial management and accounting systems.

C8. Amend existinglegislation and regulations so that panchayat raj
institutions are legally entitled to enter into financing and loan agreements
with government-sponsored rural credit facilities or private sector financial
institutions.

C.9. Establish a system for providingloan guarantees by the block
and district panchayat raj institutions or the state, as necessary.

State, District. Panchayats

State

State

State

Urgent

Urgent to short
term

Medium term

Medium term

D. Protection of Water Resources

Objective: Implement measures to assure priority usage of water
resources to drinking water and to protect the quality and sustainability
of groundwater resources.

D. 1.Define appropriate remedial measures t o address water
quality problems.

D2. Designa strategy for developingwater supply schemesin
areas with water quality problems that meet safe drinking water
requirements and acceptability (preference) of users.

D.3. Developtechnology options for solving water quality problems
(fluoride, iron and arsenic) both at village and household level as well & for
larger piped schemes.

D4. Developgroundwater legislation and regulations, and develop
regulators' capabilities to manage and protect groundwater resources.

D5. Developinstitutional capabilities for multi-sectoral water
allocation, planningand management, including features to prioritize
allocation for drinking water and protectionimitigation against pollution
(refer GOI-World Bank, 1998).

Central

Central

Central

State

State

Short term

Short term

Short term

Short to medium
term

Short to medium
term







ANNEX 1

Key documentsfrom the
Workshop on Rural Water
Supply and Sanitation Strategy,
February 1997

I. Program

2. welcome speech by Mr.Vinay Shankar, Secretary, Ministry of Rural Areas
and Employment, GOl

3. Recommendations from the four working groups:

+ Group 1 Policy Issues— Financial Viability, Cost Recovery

+ Group 2: The Institutional Framework: Sector and Community Institutions — NGOs
« Group 3 Institutional Framework — Service Delivery

+ Group 4: Water Resources— Water Collection — Technology Options



WATER RESOURCE MANAGEMENT STUDY

World Bank/ Government of India
WORKSHOP ON RURAL WATER SUPPLY AND SANITATION STRATEGY
February 20-21,1997

Venue: Central Soil & Materials Research Station (CSMRS)
Olof Palme Marg, Kauz Khas, New Delhi

PROGRAMME
20 February 1997
0830 Registration
0930 Welcome address by Secretary MRA&E
0945 Introductory remarks - Mr Keith: Oblitas/iMs Christina Wood, World Bank
1000 Presentation of Draft Report- Mr. V Rehoej and Team (Consultants)

(15 mins for each of the four mgjor themes in the report)

o Policy Issues-Financial Viability - Cost recovery

e Institutional framework - Sector and Community Institutions - NGOs
o Ingtitutional framework - Service Delivery.

o Water Resources - Water Collecrion = Technol ogy Options.

1100 Tea
1115 Plenary Discussion
1200 Views of other government agencies

- Ministry of Water Resources

- Ministry of Urban Affairs & Employment
- Ministry of Health

- Planning Commission

1300 Group Formation
1315 Lunch
1415 4 Working group session on the major themes

(brief presentation by selected persons/Consultants on the four selected
themes in the working groups followed by the sessions)

1530 Tea
1545-1730 Working group session and finalisation of group reports

21 February 1997

0830 Presentztion of two working groups in the Plenary followed by discussion
1000 Tea

1015 Presentation of two working groups in the Plenary followed by discussion
1145 Tea

1200 Plenary discussion & Concluding remarks and closing speech

1330 Lunch



DRAFT WELCOME ADDRESS BY SECRETARY (RURAL DEVELOPMENT) ON
THE OCCASI ON OF WORLD BANK/GOVERNMENT Of INDIA WORKSHOP ON
RURAL WATER SUPPLY &ND SANITATION STRATEGIES ON 20" FEBRUARY,

1997
-0-0-0-0-

It is a great pleasure to be with al of you on the occason of National
Workshop on Rural Water Supply and Sanitation Strategy organised jointly by the
Government of India and the World Bank. As we are in the process of finalising

strategies and policiesfor the 9 Plan, this Workshop has a specia significance.

India has achieved considerable success in providing safe drinking water to
about 85% of population by tapping ground and surface water through 3 million
handpumps, thousands of water supply schemes and traditional sources. The
Government of Indiais committedto provide'safe drinking water facilities to all Not
Covered and Poorly Covered habitations within next two years and enhance water
availability level to the national norm of 40 Ipcd to all the Partially Covered
habitations by 2000 AD.

Despite, impressive coverage of provision of safe drinking water facilities in
the rura areas, there are areas of serious concern. The Government provided water
supply programmes, without the active participation of the stakeholders,, have
created expectation that water is a free commodity and the functionality of the
installations is a Govermnment responsibility. This approach discourages the
development of more efficient and lower cost options for service delivery anti deny
the opportunity to the usersto exercise their power as consumers to demand a better
service.  The re-emergence of a large number of not covered and poorly covered

habitations is due to government driven operation and maintenance practices.
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In future the rural water supply programme will face substantivechallenges in
terms of meeting the expanding needs of a growing population, as well as the
increasing demand of the population for higher service levels. The Working Group
for the 9* Five Year Plan for rural water supply and sanitation programme assessed
the requirement of a staggering amount of Rs. 40,000 crore keeping in view the

measures to be undertaken to sustain the water supply and sanitation services.

In the context of resource constraints and competing demand on resources and
priorities, it is unlikely that the Government alone would be in a position to mobilise
the above required funds in aperiod of 5 vears during the 9" Plan period. Given the
circumstances, cost sharing by concerned institutions right from the users,
Panchayati Raj Institutions, the State Government and the Centra Government has
to be explored. The cost sharing arrangement would ensure involvement of the users
and the supporting agencies like Panchayati Raj Institutions to own, operate and

manage the drinking water supply systems.

The problem of cost recovery and sustainability is controversia, but in the
midst of the of the controversy there is significant consensus. Few would deny that
current approaches are inadequately contributing to sustainability sector
development. The resources which are available to the sector st be used to the
best possible effect, and all available resources, including those in communities,
must be mobilised. Much of the argument is over methods and approaches of

development.

In this background, | appreciate that t he Workshop rightly recognise . = key
policy issues of financial viability aad cost recovery, inditutional sector reforms to




translate policies into implementable programmes and technology options to support
such approaches to provide cost effective Rural Water Supply systems to the rural

communities.

Major shifts and emphasis on policy towards greater cost recovery through
user financingmay mean radical restructuring within the sector itself. In many cases,
fundamental changes may be required in the relations between the communities,
Panchayati Ra Institutions and sector institutions like Public Health-Engineering
Departments. There is aneed to establish an enabling environment to convince all
concerned to facilitate implementation of necessary policy changes to advance the

sector reform process.

| understand' that promising signals emanates from the pilot experiments
involving community participation with cost sharing instruments. Thereisaneed to
nurture these pilot experiments with care so that these projects serve as visible
demonstration entitiesto convince all concerned about the desirability of embarking

on policy shift from supply driven approach to demand driven approach. .

73° amendment of Constitution provides an opportunity to involve and
empower Panchayati Raj Institutions with adequate technical, financial and
managerial powers to own and managethe systems. While 73™ amendment provides
an institutional framework for sector reforms, additional steps are required to make
them functional through concomitant devolution of finances. The State Government
and the State Finance Commission needs to be convinced in order to develop
principlesto ensure the devolution of proportionate level of financial resources to the
Panchayati Raj Institutions and provide them with sufficient incentiveand latitudeto

increase their own resourcesto enablethem to discharge their responsibilities.



The Workshop rightly identified water technology option as a key issue for
deliberation. As ground water source supports 85% of the drinking water systems,
evolving suitable technology options will be of great relevance in the context of

depletion of ground water level and deterioration of ground water quality.

Conservation of water, recharge of acquifers by adopting micro watershed
approach in co-ordination with Central Ground Water Board and other concerned
Departments, promotion of site specific water harvesting structures, enactment of a
suitable legidation on the lines of the Model Bill circulated by the Ministry of
Water Resources and the Maharashtra Ground Water(Regulation for Drinking Water
Purposes) Act, 1993 to regulate and control exploitation of groundwater, particularly
in grey, dark and over-exploited zones are some of the important measures for
ensuring suitability of drinking water sources.

Water quality issues are increasingly gaining recognition by sector agencies
across the country. In the growing depletion of ground water sources, the
development of agricultural and industrial activities aggravate the' water quality
problems in some of the areas. There is a need to put in place an effective water
quality control, monitoring and surveillance systems and remedial instruments to

ensure provision of safe water.

| am sure this National Workshop, with its congregation of knowledge and
expertise and with the political leadership given by the Centre and State
Governments for assuring the basic minimum services before the turn of the century,
will make a significant contribution to the solution of varied problems associated

with drinking water and sanitation for our people.



| wish the National Workshop every success and hope that the
recommendations from the Workshop will get translated into national and state

policies and concrete action plans for implementation within a fixed time frame.

-0-0-0-
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WORKING GROUP | : POLICY | SSLES- FINANCIAL VIABILITY,
COST RECOVERY

MAIN CONSTRAINTS/PROBLEMS

1. SUPPLY DRIVEN APPROACH

2 LACK OF COMMUNITY PARTICIPATION/INVOLVEMENT IN PLANNING,
EXECUTION AND O&M

3. NO COST RECOVERY

REMEDIAL MEASURES

1. FORMAKING THE PROCESSDEMAND DRIVEN, 10% CAPITAL COST
CONTRIBUTION SHOULD BE OBTAINED UPFRONT

|F NECESSARY PRIsCAN OBTAIN LOAN

IN EXCEPTIONAL CASES, A TRANSPARENT SUBSIDY FOR THE CAPITAL
COST CONTRIBUTION MAY BE GIVEN

2 1% OF THE OUTLAY (TO BE RAISED TO 5% OVER TIME) IN RWSS SECTOR
SHOULD BE EARMARKED FOR:

" 1EC

- PUBLICEDUCATION

- AWARENESS CREATION
- HEALTH EDUCATION

- HRD ACTIVITIES

3. SCHEMESSHOULD BE HANDED OVER TO PRIs

- WITHIN ONE YEARFOR SPOT SOURCES
= WITHIN TWO YEARS FOR PIPED WATER SUPPLY SCHEMES

PRIsSHOULD BE FREETO SET TARIFF FOR FULL COST RECOVERY'OF
0&M AND CAPITAL COST CONTRIBUTION

PRIs SHOULD BE STRENGTHENED ORGANISATIONALLY AND
FINANCIALLY

SUBSIDIESTOBE PHASED OUT OVER THE TRANSITION PERIOD




WORMING GROUP - |
PQOLICY ISSUES - FINANCIAL VIABILITY, COST RECOVERY

1. WATER IS A SCARCE RESOURCE AND HENCE NEEDS TO BE MANAGED
AS AN ECONOMIC GOOD

2. PARADIGM SHIFT FROM SUPPLY DRIVEN TO DEMAND DRIVEN
APPROACH

RECOMMENDATIONS
10% CAPITAL COST CONTRIBUTION SHOULD BE MADE BY USEWGP

IF NECESSARY GP MAY OBTAIN LOAN FROM FINANCIAL INSTITUTIONS
SUCH AS- LIC, HUDCO, NABARD AND IFC

INFRASTRUCTURE FINANCING SHOULD BE INCREASED

AFTER THE TRANSITION PHASE THIS SHOULD BE INCREASED GRADUALLY
TO 50%

IN DIFFICULT SITUATIONS THE TRANSPARENT SUBSIDY CAN BE GIVEN TO
COVER CAPITAL COST CONTRIBUTION

WHERE M O E THAN 55 LPCD IS DEMANDED 50% OF THE INCEMIENTAL
COST SHOULD BE RECOVERED

SIMILAR APPROACH SHOULD BE ADOPTED IN THE CASE OF URBAN LOCAL
BODIES WHERE NO CAPITAL COST CONTRIBUTION IS RECOVERD

AT THE FINAL STAGE OF DESIGN OF SCHEMES, PRIs, NGOs, VWC SHOULD
BEINVOLVED

3. POLITICAL UNWILLINGNESST O CHARGE FOR RWS.

RECOMMENDATIONS

1% OF THEOUTLAY (TO BE RAISED TO 5% OVER TIME) IN RWSS SECTOR
SHOULD BE EARMARKED FOR:

-1EC

= PUBLIC EDUCATION

=~ AWARENESS CREATION
" HEALTH EDUCATION

- HRD ACTIVITIES



PROVISION SHOULD BE MADE IN THE LEGISLATION TO SET TARIFF IN
ORDER TO COVER FULL O&M COST AND CAPITAL COST RECOVERY

FOR OLD SCHEMESSUBSIDY SHOULD BE PHASED OUT WITHIN A PERIOD
OF THREE YEARS

FOR NEW SCHEMES THERE SHOULD BE NO SUBSIDY FOR 0O&M

WITHIN FIVE YEARS, THE OBJECTIVE SHOULD BE TO SET THE TARIFF
STRUCTURE TO COVER THE REPLACEMENT COST ALSO.

4. DEVOLUTION OF CONCOMITANT MANAGEMENT AND FINANCIAL
AUTONOMY.

RECOMMENDATIONS

THE PRIs SHOULD BE FREE TO FIX THE TARIFF STRUCTURE SUBJECT TO
MINIMUM LEVELS FOR DIFFERENT TYPES OF SCHEMES TO COVER THE
O&M COSTS, CAPITAL COST CONTRIBUTION AND REPLACEMENT COST.

THE REQUIREMENT OF FUNDS FOR PRIs IN THIS REGARD SHOULD BE
BROUGHT TO THE NOTICE OF STATE FINANCE COMMISSIONS SO AS TO
PROVIDE FOR ADEQUATE DEVOLUTION OF FINANCIAL RESOURCES.

5. ABILITY OF CENTRAL/STATE GOVERNMENT TO IMPOSE
CONDITIONALITY TO DRIVE SECTOR REFORM PROCESS GIVEN

LACK OF POLITICAL SUPPORT

RECOMMENDATION

THE GOVERNMENT OF INDIA SHOULD IDENTIFY THE MMIMUM
REQUIREMENTS FOR EFFECTIVE PERFORMANCE AND THROUGH
DISCUSSIONS WITH STATE GOVERNMENTS OBTAIN THEIR CONCENSUS
AND THEREAFTER IMPLEMENT THEM
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| NSTI TUTI ONAL FRAMEWORK - SERVI CE DELI VERY
RECOMVENDATI ONS OF THE SUB- GROUP-1 11

A the autset there is no reservation to change from a
supply driven approach to demand driven approach, however the Sub
Goup felt that there are certain pre-requisities that might be
necesary in this transition phase.

Firstly the awareness has to be created anong the users to
cone forward and participate as a community. In creating this
awar eness nedi a, specialised NGOos and vol untary organi sati ons can

play vital role.

The sut Goup deliberated and cane up with follow ng steps
to devolution of adequate managenent autonony and resources to

t he Panchayati Raj Institutions:

1. Fornul ation of a suitable legislation - it was felt that
change in the system should be authenticated by a suitable
| egislation by every State so that Panchayats have
sufficient authority to discharge the responsibility in the
new scenario. For exanple, they nust have the power to
realise water cess, penalty the defaulters, etc. The
framework of this legislation should be evolved by each
State based on local conditions.

2. There is need to have a transparent policy in respect of the
responsibility of the service agency as well as the rights
of the users and the cost to be shared by them This policy
al so may have regional variations. The Sub Goup feels tha
such a policy should be evolved by the States thensel ves.

3. The G oup recommends the following steps to be followed in
pl anni ng and execution of a water supply schene.

a) Preparaing a inventory of all the water sources in
consultation with villagers

b) Carrying out the pre-feasibility level study and to
zero on the preferred options.

c) Prepar ai ng engi neering design conprising of the salient
features of the proposed schemes alongwith cost

comput at i on.

d) Di scussions with the users and informng them about
their shared costs.

e) Preparai ng a formally conceptual i sed schenme fol | owed by
detai |l ed engi neering.

f) Taking some token contribution as earnest noney and
signing of MOU between the service agency and the | oca



body.

g) Conpletion of remaining instalments of the users
contribution progressively with the inplenentation of
t he schene.

h) Tendering procurement of materials and implemen:ation
procedures.

i) Training of the maintenace agency / personnel
3) Accredition procedures for the maintenance personnel
k) Hygi ene education to the users.

i) Training in accounts, maintenance of inventory and
ot her procedures

In inplenentation of the oaM it should be choice of the
users (village-level commttees or scheme-level commitcees)
either give this to government agency or any other agency.

Proper quality control has to be ensured at every stage, for
exampl e, materials, construction standards, inspecticn of
third Barty may also be practised. Simlarly on O&M stage
the Sub Goup felt that third party inspection / auditing
shoul d be encouraged to have an 1dea of the |evel of quality
of service being provided by the service departnent.

The Sub-Group shared their concern regarding the cost
recovery aspect whereas as a matter of principle the Sub-
(}ouE agreed that there should be some |evel of cost sharing
bK the end users and users should know of the schenme after
they are translated to the ground. The Sub Group felt that
there is need for adequate political wll and notivation to
the end user to change fromthe present scenario of free but
I nadequat e service to paid and sustai nabl e servi ce.

In conclusion, the Sub Group agrees that the approach
presented in the draft report and recommends that the
devol ution and decentralisation of providing water services
whi ch are presently provided in a centralised manner



GROUP v WATER RESOURCES - WATER COLLECTI ON - TECHNOLOGY
OPTI ONS

GROUND WATER LEGISLATION

1. There is an Wgent need for Cround WAter Legislation to
protect the qualit% and sustainability of the drinking water
sources/aquifiers Kkeeping in view cthe declining trend of the
wat er |evels.

(i). Gound Water Legislation exists in one formor the other in
some states, needs to be inplenented. There is an urgent need for
i npl ementation in all the states.

(ii) Indiscrim nate exploiation of Ground Water needs to be
controlled by Governnent order. Heavy Penalty be inposed for
Non- conpl i ance.

(iii) The Gound Water Legislation be inplemented as early as
possi bl e preferbly within one year.

NATI ONAL WATER PQOLI CY

(i). National Water Policy clearly spells out the overriding
priority of drinking water in inter-sectoral allocation. State
water policy to adopt a simlar approach.
(ii) A State level Water Resources Management Conmittee at the
highest level needs tc be constituted to oversee the
i mpl ement ati on of state water policy.

ACTION PLAN :

Each state will work out the overall availability and demand
of water for all sectors.

The ,requirenment for drinking water should be ensured
based on cost benefit anal ysis and soci o-econom ¢ consi derati ons.

Short, Medium and Long term planning for the overal
water managenent be adopt ed.

3. WATER CONSERVATION  AND MANAGEMENT  KEEPING |IN WV EW
SUSTAINABILITY OF TEE WATER RESOURSES : -

(i)  Unintelligent and over use of water resourses water wastage
be avoided in all sectors.

(1i) G ound Water recharge progranme be strengthened.

(iii) Conjuctive use of ground and surface water be encouraged.



(iv) Al efforts be nmade for adoption of appropriate
technol ogi es for preventing evaporaticn and seapage |osses in all
areas specially in drought prone areas.

v) In coastal areas where ground water salinity is increasing,
cround water extracition be stopped immediately and appropriate

<« zhnological neasures to be adopted for preventing ingress of
sa Inity.

(vi Wherever ground water/surface water quality is polluted
due to enhanced agricultural and |Industrial advancement,
apprcoriate technological nmeasures to be taken to prevent and
contr>l pollution of water sources.

4. ENVIORNMENTAL CLEANLI NESS AROUND WATER SOURCES.

(i) Sanitary protection to all water sources be ensured.

(ii) Sanitary surveys of all drinking water supply sources
shoul d be carried out and appopri ate measure be taken to protect
t he sources.

(iii) Sanitation upgradi ng approach for preventing pollution of
wat er sources be adopted.

(iv) Surface drainage, sullage water should be suitably di sposed
off without polluting drinking water sources.

(v) Drinking water ailty survellance with active invol venent
of the community to be adopted by the departnment of health to
prevent and cont:-ol water and sanitation related diseases and
that should be a part of the drinking water survellance
progranme.

5. COST EFFECTI VE, USER AND ENVIRONMENTAL FRI ENDLY TECHNOLOGY.

(i) Tradi tional water sources, wherever feasible, be adopt ed
and protected with appropriate technology using locally avisilabie
materials and skills.

(ii) As chem cal contamnants in water sources are on the
i ncrease, e.g. flouride, arsenic, salinity, lron etc, appropriate
and effective eco-frierdly technogical measures should be
adopt ed.

(iii) Infrastructural devel opnent and capacity building for
wat er quality control by the prourder agencies be strengthened.

(iv) An intermnisterial Goup be constituted to examne the
exi sting National Drinking Water Quality Standards and recommend
any changes, if required.



CONSTRAI NTS; -
1. No control over Gound Water Exploitation

2. Awareness ONn water conservation and managenent along the
comunity is inadequate'

Deterioration of the quality of water resources

w

| nadequat e adoption of community based cost effective
technol ogy (IES)

REMEDI AL MEASURES : -

N

1. | mmedi ate enactnment and inmplementation of Ground Watsr
Legi sl ation

2. | EC support to be-strengthened

3. Quality control of water sources and surveillance meciamsm
with involvenent of comunity to be strengthened

4. Popul ari zati on and adoption of cost effective ccamunity
based technol ogy.
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SdectiveList of Persons Met

Government of India

Mr. Vinay Shankar
Ms. Krishna Singh
Mr. P Mohandas
Mr. Arun Kumar
Mr. D. N. Raju
Mr. D. K. Bhalla
Mr. A. R. Subbiah
Mr. K. Mazumdar
Mr. C. Ganapati
Mr. V. Raghu

Mr. R M. Deshpande
Mr. D. Chandi
Mr. K. Moorty
Dr. Shusheela

Mr. I. C. Aggarwal
Mr. R K. Jain

Mr. J. Chandar
Mr. P C. Sharma
Mr. D. Kittu

Mr. Z. Hasan

Mr. R P. Sharma
Mr. Unnikrishnan
Mr. B. B. Uppal

Secretary, Ministry of Rural Areas & Employment
Adviser, Planning Commission

Director, Rajiv Gandhi National Drinking Water Mission (RGNDWM)
Additional Secretary, Ministry of Water Resources
Deputy Secretary, Dept. of Econ. Affairs, Ministry of Finance.
Deputy Secretary, RGNDWM

Deputy Secretary, RGNDWM

Assistant Adviser, RGNDWM

Deputy Adviser, RGNDWM

Deputy Adviser, RGNDWM

Assistant Adviser, RGNDWM

Assistant Adviser, RGNDWM

Assistant Adviser, RGNDWM

Consultant, RGNDWM

Consultant (TM), RGNDWM

Consultant (M1S), RGNDWM

Consultant (TM), RGNDWM

Research Officer, Ministry of Rural Areas& Employment
Chief Hydrogeologist, Central Ground Water Board
Member, Central Water Commission

Adviser, Ministry of Environment & Forestry

Deputy Secretary, Ministry of Health

Deputy Adviser, Ministry of Urban Areas & Employment

Government of Maharashtra

Mr. V. Ranganathan
Mr. S'V. Shelkikar
Ms. Malini Shankar
Mr. S K. Petil

Mr. S V. Wagh

Principal Secretary, Water Supply Department

Chief Engineer, MaharashtraWater Supply & Sewerage Board
Director, PPMU, Maharashtra RWSS Project,

Chief Engineer, Maharashtra RWSS Project,

Superintending Engineer, M aharashtraWsS Board
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Government of Punjab

Mr. B. Singh

Mr. Aurora

Mr. B. R. Bansal

Mr. A. Singh Dhillon
Mr. T. R. Aurora

Mr. K. J Rai

Mr. S S Ubhi

Government of Kerala

Mr. B. John

Ms. Krishna Veni
Mr. V. Kurian

Mr. S M. Vijayanand
Mr. T. Ram Meena
Mr. A. K. Apooty
Mr. R Nair

Mr. S M. Vijayanand

Secretary, Public Health Education Dept. (PHED)
Secretary, Local Government and Urban Affairs
Chief Engineer, PHED

Joint Director, Rural Development Department
Superintending Engineer, PHED

Superintending Engineer, PHED

Superintending Engineer, PHED

Minister for Irrigation and Water Supply, GOK
Managing Director, KeralaWater Authority (KWA)
Accounts Member, KWA

Special Secretary, Panchyati Raj

Joint Secretary, Water Supply

Director of Panchayats

Add'| Development Commissioner, Rural Development
Special Secretary, Panchayati Raj

Government of Karnataka

Mr. M. R. Srinivasamurthy
Mr. S. M. Panchagatti

Mr. M. R Vijaykumar

Mr. K. B. Basappa

Mr. G. M. Vijaykumar

Mr. Shrirol

Mr. V. Rao

Secretary, Department of Rural Devel opment
Secretary, Irrigation Department

Director, PPMU

Director, Panchayat Raj

Superintending Engineer (acting CE), PHED
Joint Controller, Finance

Chief Engineer, Irrigation Department

Government of West Bengal

Mr. M. N. Roi
Mr. S N. Ghosh
Mr. Prasad Ray
Mr. D. M. Kanwar
Mr. A. K. Gupta
Mr. Mukerjee
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Joint Secretary, Finance

Principal Secretary, Rural Development & Panchyat Raj
Secretary, PHED

Secretary, Minor Irrigation Department

Principal Secretary, Finance and Planning

Chief Engineer, PHED



Government of Uttar Pradesh

Mr. R. B. Bhaskar
Mr. V. K. Gupta
Mr.J A, Jain

Mr. P lyer

Mr. Kawatra

Mr. S. Sanyal

Mr. S. Deshpande
Mr. J P. Shukla
Mr. V. K. Agarwal

Secretary, Urban Development Department

Chief Engineer, UP Jal Nigam

Chief Financier, UP Jal Nigam

Specia Secretary, Department of Rural Development
Principal Co-ordinator, State Planning Commission
Secretary (Management), UP Jal Nigam

Joint Secretary, JhanaPrabodhini

Unit Co-ordinator — HRD, UPRWSES Project

Unit Co-ordinator — Technical Unit, UPRWSES Project

Government of Rajasthan

Ms. Krishna Bhatnagar
Mr. B. K. Gupta

NGOs

Mr. Acharya

Mr.Y. P Singh

Ms. Sheela Patel

Mr. Jatin De'

Mr. Raghu Kumar

Mr. C. C. Dey

Mr. Rg Kumar Daw
Dr. Balachandra Kurup
Mr. C. Murugan

Principal Secretary, PHED
Chief Engineer, PHED

Director , Action Aid

Director, Sulabh

Director, SPARC

Director, PSU Foundation

Director Programme, Samuha

Ramakrishna Mission

NAWDA

Executive Director, SEU-Foundation, Kerda
Center for Development Studies, Trivandrum

Sector Agencies,Donors and Programmes

Mr. Rupert Talbot

Mr. Carel D. L. Brands
Mr. Avinash Zutshi
Mr. JensBjerre

Mr. lan Curtis

Ms. Tamsyn Barton

Chief, UNICEF Water, Environment and Sanitation Section
Netherlands Embassy, First Secretary

Netherlands Embassy, Programme Officer

Danish Embassy, Councillor — Development

First Secretary, Dept. For Int'l Development (DFID, ex-ODA)
First Secretary, DFID
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Project Implementation Units

Danida-assisted Rural Water Supply and Sanitation Programme, Karnataka
DFID-assisted Rural Water Supply and Sanitation programme, Maharashtra
WB assisted RWSS Projectsin Maharashtra, Karnataka and UP.
Dutch-assisted project in Karnataka

World Bank & UN organisations (India Offices)

Mr. G. V. Abhyankar Sanitary Engineer, WB — N. Delhi

Mr. S Sarkar Sanitary Engineer, WB — N. Delhi

Mr. JohnWilliamson Regional Chief Economist, SASVP

Mr. M. Whitbread Financial Analyst, WB — HQ

Ms. Jennifer Sara Sociologist, WB — HQ

Ms LetitiaObeng Water and Sanitation Engineer, WB — HQ

Mr. Benoit Blarel Economist, WB — HQ

Mr. R Kvam Anthropologist, WB — HQ

Mr. R. Robelus Environmental Specialist, WB — HQ

Mr. W-McCarten Public Finance Economist, WB — HQ

Mr. Mike Garn Economist, WB — HQ

Mr. Brian Grover Manager, UNDP/WB Water and Sanitation Group (WSG), Washington
Mr. Robert Boydell Manager-South Asia, Regional WSG — South Asa (RWSGSA)
Ms. Barbara Evans Sanitary Engineer, RWSGSA

Rural Credit Institutions
Mr. Bal Godbole Chief ServicelI (retd.), FAO

Mr. S D. Rajhansa ExecutiveDirector (retd.), NABARD
Mr. P S Rana ExecutiveDirector, HUDCO
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