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FOREWORD

This Country Assistance Eval-
uation (CAE) on Uganda departs from
the customary sector approach and
assesses the International Develop-
ment Association’s (IDA) assistance
thematically. Accompanying the CAE is
a report on the findings of a participa-
tory evaluation, which solicited stake-
holder perceptions of Bank assistance.
Participant focus groups were organ-
ized according to government, civil so-
ciety, nongovernmental organization
(NGO), private sector, and donor affil-
iations. Though stakeholders were not
statistically representative of their
groups, the significant consistency of
views was noteworthy.

When the government of Presi-
dent Museveni assumed power in
1986, it took over a shattered post-
war economy, but the reforms it
launched led to remarkable recovery.
IDA’s successive adjustment opera-
tions and technical assistance cred-
its, aimed initially at economic
recovery, rehabilitation, and stabi-
lization, were relevant and their over-
all outcome was highly satisfactory.
As the country stabilized, IDA turned
to institutional development and pri-
vate sector development (PSD). From
1995, it focused particularly on
poverty reduction and social
progress. To promote these ends,
IDA relied appropriately on growth
and reallocations of public expen-
ditures to the social sectors. Although
economic disparities between urban
and rural areas, geographic regions,
and cash and food crop farmers have
deepened, rapid growth and IDA-

PRÓLOGO

La presente estrategia de asis-
tencia a Uganda es singular, pues en ella
la ayuda de la AIF no se evalúa por sec-
tores, como es habitual, sino por temas.
Junto con la estrategia de asistencia se
presenta un informe sobre las conclusio-
nes de una evaluación participatoria, en
la cual se pidió a los interesados que
vertieran sus impresiones sobre la
asistencia del Banco. Los grupos de
participantes se organizaron según su
pertenencia al gobierno, la sociedad civil,
las organizaciones no gubernamentales,
el sector privado y los donantes. Si bien
los participantes no representaban
estadísticamente a sus grupos, la
coincidencia de opiniones resultó notable.

Cuando asumió el poder en 1986,
el gobierno del Presidente Museveni se
encontró con una economía destruida
por la guerra, pero inició reformas que
dieron origen a una fuerte recuperación.
La AIF impulsó sucesivas operaciones
de ajuste y otorgó créditos de asisten-
cia técnica dirigidos, en un principio, a
la recuperación, la rehabilitación y la es-
tabilización, los cuales fueron perti-
nentes y resultaron, en general,
sumamente satisfactorios. Una vez es-
tabilizado el país, la AIF se volcó al de-
sarrollo institucional y al crecimiento del
sector privado. A partir de 1995, se
concentró, en particular, en la reducción
de la pobreza y el progreso social. Para
promover estos objetivos, la AIF recu-
rrió, acertadamente, al aumento y la re-
distribución del gasto público en los
sectores sociales. Si bien se han pro-
fundizado las disparidades económicas
entre las zonas urbanas y rurales, las dis-
tintas regiones geográficas, y los pro-

PREFACE

À la différence du modèle sec-
toriel traditionnel, l’Évaluation de l’As-
sistance à l’Ouganda a adopté une
approche thématique. Un rapport sur les
conclusions d’une évaluation participa-
tive, basée sur les perceptions des inté-
ressés, figure en annexe. Des groupes de
discussion ont été organisés en fonction
de l’origine des participants: gouverne-
ment, société civile, organisations non
gouvernementales (ONG), secteur privé
et bailleurs de fonds. Les participants ne
constituaient pas un échantillon statis-
tiquement représentatif de leurs groupes,
mais il est important de noter la cohé-
rence des vues exprimées.

Quand le gouvernement du Prési-
dent Museveni a pris le pouvoir en
1986, l’économie ougandaise était
ébranlée par les séquelles de la guerre;
mais les réformes entreprises ont per-
mis un redressement remarquable de
la situation économique. Les premiers
prêts d’ajustement et crédits d’assis-
tance technique de l’IDA, qui avaient
pour but la relance, la réhabilitation et
la stabilisation de l’économie, étaient des
opérations pertinentes qui, dans l’en-
semble, ont donné des résultats très
satisfaisants. Avec la stabilisation de la
situation, l’IDA a réorienté ses efforts
vers le développement institutionnel
et la promotion du secteur privé. De-
puis 1995, les principaux objectifs sont
surtout la réduction de la pauvreté et
le progrès social. C’est sur la croissance
et la restructuration des dépenses pu-
bliques en faveur des secteurs sociaux
que l’IDA comptait – à juste titre – pour
atteindre ses objectifs. En dépit d’une
aggravation des disparités entre les
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supported coffee and cotton
marketing reforms helped re-
duce absolute poverty signif-
icantly. While health
indicators remain poor and
gender disparities are still
stark, social indicators have
improved somewhat. IDA’s

program slowed during FY95–96;
switching to sector strategies proved
difficult, following through on its
ESW findings took time, and the
Africa Region’s reorganization took
a toll. However, the program has
now regained momentum.

IDA’s institutional development
(ID) program has spanned budget
reform, capacity building, civil serv-
ice reform (CSR), decentralization,
and governance. The relevance and
outcome of IDA’s support have been
highly satisfactory for budget reform
but only partially so for capacity
building and CSR. Inadequate pay
reform and problems of sequencing,
coordinating, and harmonizing di-
verse reforms and underlying strate-
gies have yielded mixed outcomes.
IDA initially confined its support of
decentralization and governance to
capacity building. Only in FY99 did
IDA thoroughly study corruption in
Uganda, and only in FY00 was it
ready to fund a local government de-
velopment program to test alterna-
tive mechanisms for delivering
services and devolving the devel-
opment budget. 

IDA’s program for improving the
policy environment for PSD has
been highly relevant, as has its sup-
port for privatizing public enter-
prises and reforming the financial
sector. However, outcomes have
been only partially satisfactory be-
cause of either political interference
or lack of enforcement. IDA’s ef-
forts to improve infrastructure serv-

ductores de cultivos comercia-
les y los de cultivos alimentarios,
el crecimiento veloz y las re-
formas de la comercialización
del café y el algodón respalda-
das por la AIF contribuyeron a
reducir considerablemente la
pobreza absoluta. Aunque los

indicadores sanitarios siguen siendo
flojos y la discriminación de la mujer to-
davía es muy marcada, los indicadores
sociales presentan algunas mejoras. El
programa de la AIF perdió impulso en
los ejercicios de 1995 y 1996; la reo-
rientación hacia las estrategias sectoriales
resultó difícil, el seguimiento de las
conclusiones de los estudios econó-
micos y sectoriales llevó tiempo y la re-
organización de la región de África
cobró su precio. Sin embargo, el pro-
grama ya ha recuperado vigor.

El programa de desarrollo institu-
cional de la AIF ha abarcado la re-
forma presupuestaria, el fortalecimiento
de la capacidad, la reforma de la ad-
ministración pública, la descentraliza-
ción y la gestión del gobierno. La
pertinencia y los resultados del respaldo
de la AIF han sido altamente
satisfactorios para la reforma presu-
puestaria; aunque no lo han sido tanto
para el fortalecimiento de la capacidad
y la reforma de la administración pú-
blica. Debido a la inadecuada reforma
salarial y a los problemas para ordenar,
coordinar y armonizar diversas reformas
y estrategias básicas, los resultados han
sido dispares. Inicialmente, la AIF limitó
al fomento de la capacidad el apoyo
que prestaba para la descentralización
y la gestión pública. Sólo en el ejerci-
cio de 1999 la AIF realizó un estudio ex-
haustivo de la corrupción en Uganda,
y sólo en el ejercicio de 2000 estuvo pre-
parada para financiar un programa de
desarrollo del gobierno local con el
propósito de ensayar otros mecanismos
de prestación de servicios y transfe-

zones urbaines et rurales, entre
les différentes régions et entre
les paysans cultivant des vi-
vriers et les producteurs de cul-
tures de rente, une croissance
rapide et la réforme – appuyée
par l’IDA – de la commerciali-
sation du café et du coton ont

contribué à une réduction sensible de
la pauvreté absolue. Certes, les indica-
teurs de santé restent mauvais et les in-
égalités entre les sexes sont encore très
fortes, mais on constate une relative
amélioration des indicateurs sociaux.
L’exécution du programme de l’IDA
s’est ralentie au cours des exercices
1995 et 1996; en effet, la mise en œuvre
des stratégies sectorielles a été difficile,
le suivi des conclusions des travaux
économiques et sectoriels était lent; en
outre, les opérations de la Banque ont
été affectées par la réorganisation de
l’institution. Mais aujourd’hui une nou-
velle impulsion a été donnée à l’exé-
cution du programme.

Les interventions de l’IDA en matière
de développement institutionnel
concernaient à la fois la réforme bud-
gétaire, le développement des capaci-
tés, la réforme de la fonction publique,
la décentralisation et la gouvernance.
Les interventions de l’IDA en faveur
de la réforme budgétaire étaient perti-
nentes et ont donné des résultats très
satisfaisants; ce sont seulement des suc-
cès partiels qui ont été obtenus dans le
développement des capacités et la ré-
forme de la fonction publique. Une re-
structuration inadéquate des salaires et
des problèmes d’enchaînement, de co-
ordination et d’harmonisation des dif-
férentes réformes – et des stratégies
sur lesquelles les réformes étaient ba-
sées – ont affecté l’efficacité des pro-
grammes. Les interventions de l’IDA
en faveur de la décentralisation et de
la gouvernance étaient initialement li-
mitées à des initiatives de développe-
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ices for the private sector
have been inadequate; here
again, slow borrower com-
mitment to sector reforms has
been partly to blame. 

In deploying Bank prod-
ucts and services, IDA has
excelled at economic and

sector work (ESW) and policy dia-
logue; its strategy, although not al-
ways sharply defined, has evolved
over time. It has fostered participa-
tory processes, has had signal suc-
cess in mobilizing resources and
debt relief, and has broadened in-
volvement in aid coordination.
OED’s assessment of IDA’s project
portfolio indicates that about 63 per-
cent of lending had satisfactory out-
comes. About a quarter of IDA’s
projects and lending had substantial
ID impact, and 62 percent of IDA
projects and 63 percent of lending
had satisfactory outcomes. Thus
OED’s ratings for outcomes and ID
for the Ugandan portfolio were
about as good as or better than the
average ratings for Africa, but poorer
than those for the Bank and IDA.
Outcome ratings for education, fi-
nance, public sector management,
telecommunications, transport, and
urban development have been bet-
ter than average for both IDA and
the Africa Region. In sum, the over-
all outcomes of IDA’s program have
been satisfactory, and IDA’s contri-
bution to ID has been modest. How-
ever, given the many risks that cloud
the future, particularly corruption,
disturbances in the North, and
Uganda’s military entanglements
with its neighbors, the sustainability
of past rates of growth and poverty
reduction is uncertain. 

Given the breadth and complex-
ity of IDA’s current reform agenda,
IDA should build on the Compre-

rencia del presupuesto para
desarrollo.

El programa de la AIF des-
tinado a mejorar el marco nor-
mativo para el desarrollo del
sector privado ha sido suma-
mente pertinente, al igual que
el apoyo para la privatización

de las empresas públicas y la reforma
del sector financiero. No obstante, los
resultados han sido sólo parcialmente
satisfactorios debido a la injerencia po-
lítica, o bien al incumplimiento de las
medidas correspondientes. Los esfuer-
zos de la AIF por mejorar los servicios
de infraestructura para el sector pri-
vado han sido insuficientes; también en
este caso, parte de la responsabilidad
cabe al prestatario, por su escaso com-
promiso con las reformas del sector.

En cuanto a los productos y servi-
cios del Banco, la AIF ha sobresalido
en los estudios económicos y sectoria-
les y el diálogo sobre políticas; su es-
trategia, si bien no siempre bien
definida, ha ido evolucionando con el
tiempo. La AIF ha fomentado procesos
participatorios, ha logrado movilizar
recursos y contribuir al alivio de la
deuda, y ha ampliado la intervención
de los interesados en la coordinación
de la ayuda. La evaluación de la cartera
de proyectos de la AIF llevada a cabo
por el DEO indica que alrededor del
63% del financiamiento produjo resul-
tados satisfactorios. Aproximadamente
un cuarto de los proyectos y del fi-
nanciamiento de la AIF tuvo impor-
tantes efectos en el desarrollo
institucional, y el 62% de los proyectos
y el 63% del financiamiento de la AIF
arrojaron resultados satisfactorios. En
consecuencia, la calificación otorgada
por el DEO a la cartera de Uganda en
relación con los resultados y la inci-
dencia en el desarrollo institucional fue
igual o mejor que el promedio de las
calificaciones asignadas a África, pero

ment des capacités. C’est seu-
lement au cours de l’exercice
1999 que l’IDA a procédé à une
étude approfondie des pro-
blèmes de corruption et c’est
seulement au cours de l’exercice
2000 que l’institution était en
mesure de financer un pro-

gramme de développement des col-
lectivités locales visant à tester des
mécanismes alternatifs de fourniture
des services et de décentralisation du
budget de développement.

Les réformes de politiques pour la
création d’un environnement favorable
au développement du secteur privé
étaient tout à fait pertinentes, comme
d’ailleurs l’aide à la privatisation des
entreprises publiques et à la restructu-
ration du secteur financier. Mais elles
n’ont que partiellement réussi soit à
cause d’ingérences politiques soit du fait
du manque de vigueur des mesures
d’application. Les efforts de l’IDA pour
une amélioration des infrastructures au
service du secteur privé n’étaient pas sa-
tisfaisants; là aussi, les difficulté ren-
contrées s’expliquent en partie par la
lenteur de l’engagement de l’emprun-
teur en faveur des réformes sectorielles.

En ce qui concerne l’emploi des pro-
duits et services dont elle dispose, l’IDA
a très bien utilisé ses analyses écono-
miques et sectorielles et son dialogue de
politiques; sa stratégie manquait parfois
de clarté, mais a évolué en fonction des
circonstances. L’IDA a favorisé l’emploi
de processus participatifs, a obtenu des
résultats remarquables en ce qui
concerne la mobilisation des ressources
et l’allègement de la dette et a élargi le
champ de la coordination de l’aide.
L’évaluation par l’OED du portefeuille de
projets montre qu’environ 63 pour cent
des prêts ont donné des résultats satis-
faisants. Environ un quart des projets et
des prêts de l’IDA ont eu un impact
substantiel sur le plan du développement
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inferior a la del Banco y la AIF.
La calificación de los resulta-
dos correspondientes a educa-
ción, finanzas, gestión del sector
público, telecomunicaciones,
transporte y desarrollo urbano
ha sido mejor que el promedio
de la AIF y la región de África.

En resumidas cuentas, los resultados
generales del programa de la AIF han
sido satisfactorios, y su contribución al
desarrollo institucional, moderada. Sin
embargo, en vista de los numerosos pe-
ligros que se ciernen sobre el país, par-
ticularmente la corrupción, los disturbios
en el norte y los enredos militares de
Uganda con sus vecinos, no hay cer-
teza de que se mantengan las tasas de
crecimiento y reducción de la pobreza
registradas en el pasado.

En vista de la vastedad y compleji-
dad de su actual programa de reformas,
la AIF debería basarse en el marco in-
tegral de desarrollo y ser más selectiva.
Para poder seguir reduciendo la po-
breza, la AIF tendría que diseñar es-
trategias más amplias relativas al
desarrollo rural, las cuestiones de gé-
nero y la igualdad entre las regiones.
También debería adoptar una postura
más firme frente a la gestión del
gobierno, coordinar las principales re-
formas orientadas al desarrollo institu-
cional, insistir en el desarrollo de
infraestructura y promover el segui-
miento y la evaluación, a fin de esta-
blecer una cultura de transparencia,
responsabilidad y resultados.

institutionnel; 62 pour cent des
projets et 63 pour cent du mon-
tant des prêts ont donné des ré-
sultats satisfaisants. Les notes
données par l’OED au porte-
feuille de l’Ouganda en ce qui
concerne les résultats obtenus et
le développement institutionnel

sont donc égales ou supérieures à la
moyenne africaine, mais inférieures à la
moyenne de l’ensemble des opérations
de la Banque et de l’IDA. Les notes de
résultats dans le secteur de l’éducation, le
secteur financier, la gestion du secteur pu-
blic, les télécommunications, les transports
et le développement urbain sont supé-
rieures à la moyenne de l’IDA et de la ré-
gion Afrique. Bref, dans l’ensemble, les
résultats obtenus sont satisfaisants, mais
la contribution de l’IDA au développe-
ment institutionnel est modeste. Compte
tenu des risques qui menacent l’avenir, no-
tamment la corruption, les troubles dans
le Nord et l’engagement militaire de l’Ou-
ganda dans des pays voisins, il n’est pas
certain que le pays pourra prolonger
dans le temps les succès du passé sur le
plan de la croissance économique et de
la réduction de la pauvreté.

Considérant l’étendue et la com-
plexité des réformes entreprises, il est
souhaitable que l’IDA utilise le Cadre
de Développement Intégré et fasse
preuve de plus de sélectivité. Pour fa-
ciliter la réduction de la pauvreté, l’IDA
doit formuler des stratégies plus com-
plètes dans les domaines du dévelop-
pement rural, de l’égalité des sexes et
de l’équilibre entre les régions. Elle 
doit également renforcer ses positions
sur la gouvernance, mieux coordonner
ses principales réformes en matière de
développement institutionnel, accélé-
rer le développement des infrastruc-
tures et promouvoir des systèmes de
suivi et d’évaluation pour la création
d’une culture de transparence, de res-
ponsabilité et de résultats.
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Robert Picciotto
Director-General

Operations Evaluation Department

hensive Development Frame-
work (CDF) and be more se-
lective. To sustain poverty
reduction, IDA should artic-
ulate more comprehensive
strategies for rural develop-
ment, gender, and regional
equity. It should also take a

stronger stance on governance, co-
ordinate across its major ID reforms,
push ahead with infrastructure de-
velopment, and promote monitoring
and evaluation for a culture of trans-
parency, accountability, and results.
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EXECUTIVE
SUMMARY

Uganda is among the top eco-
nomic performers in Africa. The Inter-
national Development Association
(IDA), the largest lender to Uganda,
has been a catalyst for other donors
and has made a significant contribution
to the country’s development outcomes.
Sixty-two percent of IDA projects and
sixty-three percent of lending has had
satisfactory outcomes, and approxi-
mately one-quarter of the portfolio has
had substantial institutional develop-
ment (ID) impact. Ugandan portfolio
ratings were about as good as or bet-
ter than the average ratings for Africa,
but were poorer than for the Bank and
IDA overall. Major challenges for the
future are to reduce poverty disparities,
promote rural development and serv-
ice delivery, improve governance, and
accelerate the development of
infrastructure.

Background
When Uganda emerged from civil
war in 1986, the economy faced
overwhelming challenges, includ-
ing a badly damaged productive
base, dysfunctional infrastructure,
rampant inflation, huge external
deficits, and minuscule reserves.
Controls stifled private enterprise,
the Asian entrepreneurial community
had fled, and agriculture had re-
treated into subsistence.

IDA Steps In
When the government of President
Yoweri Museveni assumed power
and launched the Economic Recov-
ery Program, IDA, along with the the

RÉSUMEN

Uganda es uno de los países
africanos de mejor desempeño. La Aso-
ciación Internacional de Fomento (AIF),
el mayor prestamista de Uganda, ha ac-
tuado como agente catalizador de otros
donantes y ha efectuado un aporte con-
siderable a las actividades de desarro-
llo del país. El 62% de los proyectos y el
63% del financiamiento de la AIF han
arrojado resultados satisfactorios, y 
casi un cuarto de la cartera ha reper-
cutido favorablemente en el desarrollo
institucional. La calificación de la
cartera ugandesa fue igual o mejor que
el promedio de las calificaciones
asignadas a África, pero inferior a la del
Banco y la AIF en su conjunto. En el
futuro, las tareas más difíciles serán
reducir las desigualdades provocadas
por la pobreza, promover el desarrollo
rural y la prestación de servicios en el
sector, mejorar la gestión de gobierno y
acelerar el desarrollo de infraestructura.

Antecedentes
En 1986, terminada la guerra civil, la
economía de Uganda enfrentaba pro-
blemas abrumadores, entre ellos,
una base productiva gravemente da-
ñada, una infraestructura disfuncio-
nal, una inflación galopante, un
enorme déficit externo y unas re-
servas exiguas. Los controles sofo-
caban la empresa privada, la
comunidad empresarial asiática había
dejado el país y la agricultura había
pasado a ser sólo de subsistencia.

Intervención de la AIF
Cuando el gobierno del Presidente
Yoweri Museveni asumió el poder e

RÉSUMÉ 
ANALYTIQUE

La performance de l’Ouganda
est l’une des meilleures de l’Afrique.
L’Association Internationale pour le
Développement (IDA), le plus grand
prêteur de l’Ouganda, a joué un rôle de
catalyseur dans la mobilisation des
autres bailleurs de fonds et a apporté
une contribution significative au dé-
veloppement du pays. Soixante deux
pour cent des projets de l’IDA et
soixante trois pour cent du montant de
ses prêts ont donné des résultats sa-
tisfaisants. Un quart environ du porte-
feuille a eu des effets substantiels en
matière de développement institu-
tionnel. Les notes données aux pro-
jets de l’Ouganda sont égales ou
supérieures à la moyenne des pays
africains, mais inférieures à celle de
l’ensemble des prêts de la Banque et
de l’IDA. Les grands défis de l’avenir
sont de réduire la pauvreté et les in-
égalités, de promouvoir le développe-
ment rural, de renforcer l’exécution
des services, d’améliorer la gouver-
nance et d’accélérer le développe-
ment des infrastructures.

Le Contexte
Vers la fin de la guerre civile, en
1986, la situation économique de
l’Ouganda était extrêmement difficile;
la guerre avait gravement endom-
magé le système productif et les in-
frastructures, l’inflation était très forte,
les déficits extérieurs étaient consi-
dérables et les réserves minuscules.
Les contrôles paralysaient l’initiative
privée, la communauté asiatique
s’était enfuie et l’activité agricole était
limitée aux cultures vivrières.
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International Monetary Fund
(IMF), stepped in with policy
advice and financial assis-
tance. IDA has been the
largest lender to Uganda and
has made a significant con-
tribution to the Ugandan
economy. While IDA’s first

task was to help restore stability and
rehabilitate the economy, it soon
broadened its objectives to include
growth and structural adjustment.
Once inflation was curbed, IDA set
its sights on the twin goals of growth
and poverty reduction, predicated on
rapid private sector development
and efficient public sector institu-
tions and civil service capacity. IDA’s
program slowed in FY95–96, as it
switched from macroeconomic to
sector strategies, but the program
has now regained momentum.

IDA has deployed all the Bank’s
products and processes. It has ex-
celled at economic and sector work
and dialogue, and its strategy, al-
though somewhat diffuse, has re-
sponded to Uganda’s needs. It has
led the way in participatory process,
succeeded in mobilizing resources
and debt relief, and broadened
stakeholder involvement in aid co-
ordination. IDA’s lending perform-
ance has been modestly satisfactory
(62 percent of projects had satisfac-
tory outcomes and 24 percent had
substantial institutional development
impact). OED’s assessments confirm
that ratings for IDA’s project out-
comes and ID are about as good as
or better than the average ratings for
Africa, but were poorer than for the
Bank and IDA overall.

Uganda has come a long way
since 1986. Despite daunting disad-
vantages—low per capita income, a
landlocked location, and high pop-
ulation density—Ugandan growth

inició el programa de recu-
peración económica, la AIF
intervino, junto con el FMI,
para prestar asesoramiento
sobre políticas y asistencia
financiera. La AIF ha sido el
principal prestamista de
Uganda y ha efectuado una

importante contribución a la eco-
nomía ugandesa. Si bien su primera
tarea consistió en ayudar a recupe-
rar la estabilidad y rehabilitar la eco-
nomía, la AIF pronto amplió sus
objetivos, que abarcaron también el
crecimiento y el ajuste estructural.
Una vez dominada la inflación, la
AIF se concentró en los objetivos pa-
ralelos del crecimiento y la reduc-
ción de la pobreza, basados en el
rápido desarrollo del sector privado,
unas instituciones públicas eficien-
tes y una satisfactoria capacidad de
la administración pública. El pro-
grama de la AIF se desaceleró en los
ejercicios de 1995 y 1996, al pasar de
las estrategias macroeconómicas a
las sectoriales, pero ahora ha reco-
brado impulso.

La AIF ha aplicado todos los pro-
ductos y procedimientos del Banco.
Se ha destacado en los estudios eco-
nómicos y sectoriales y en el diálogo,
y su estrategia, si bien algo difusa,
ha respondido a las necesidades de
Uganda. La AIF ha fomentado pro-
cesos participatorios, ha logrado mo-
vilizar recursos y contribuir al alivio
de la deuda, y ha ampliado la in-
tervención de los interesados en la
coordinación de la ayuda. El com-
portamiento crediticio de la AIF ha
sido moderadamente satisfactorio
(el 62% de los proyectos arrojó re-
sultados satisfactorios y el 24% tuvo
importantes efectos en el desarrollo
institucional). Las evaluaciones del
DEO confirman que las calificacio-
nes correspondientes a los resulta-

Les Interventions de l’IDA
Quand le Président Yoweri
Museveni a pris le pouvoir et
a lancé le Programme de Re-
dressement Économique,
l’IDA, en même temps que le
FMI, est intervenu sous la
forme de conseils de poli-

tique et d’aide financière. L’IDA est
devenu le principal prêteur de l’Ou-
ganda et a contribué de façon si-
gnificative à son développement
économique. La première tâche était
de favoriser la stabilisation et la ré-
habilitation de l’économie, mais
l’IDA a rapidement élargi les objec-
tifs de son action à la reprise de la
croissance et à l’ajustement structu-
rel. Quand l’inflation a été maîtrisée,
la croissance et la réduction de la
pauvreté sont devenus les deux prin-
cipaux buts de l’IDA; l’expansion
rapide du secteur privé, l’efficacité
des institutions publiques et le dé-
veloppement des capacités de la
fonction publique étaient les condi-
tions de la réussite de cette poli-
tique. Le ralentissement du
programme de l’IDA a commencé
pendant les exercices 1995–96,
quand les objectifs sectoriels ont
remplacé les objectifs macroécono-
miques; mais aujourd’hui une im-
pulsion nouvelle a été redonnée à
l’exécution du programme.

L’IDA a utilisé tous les produits et
tous les processus dont dispose la
Banque. Ses analyses économiques et
sectorielles et son dialogue de
politiques sont excellents; ses stra-
tégies sont un peu vagues mais évo-
luent en fonction des besoins de
l’Ouganda. L’IDA a encouragé l’em-
ploi de processus participatifs, a 
réussi dans ses efforts de mobilisation
de ressources et d’allègement de la
dette et a élargi les bases de la co-
ordination de l’aide. La performance
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has averaged 6.3 percent
over the past 12 years, infla-
tion has been curbed since
1994, and per capita growth
has averaged 3.3 percent an-
nually. Uganda has consis-
tently been among the top
economic performers in

Africa. It has also substantially re-
duced poverty, and its poverty erad-
ication, universal primary education,
and Poverty Reduction Strategy
Paper (PRSP) programs serve as best
practice for other IDA countries. It
has also made substantial strides in
reforming the civil service, budget
reform, building capacity, and in-
volving civil society in debating pol-
icy and monitoring service delivery.

Challenges Remain
While these gains are substantial,
several problems persist. Poverty dis-
parities have widened and rural de-
velopment has yet to be tackled.
Governance remains weak. Ugan-
dans are still not getting value for their
money in public services; capacity
building outside the core govern-
ment is lagging; and the jury is still
out on decentralization. The private
sector has yet to evolve into a mod-
ern, dynamic engine of growth. More-
over, the country’s stability is at risk
because of the government’s inabil-
ity to come to terms with insurgents
in the north and its involvement in the
affairs of neighbors.

Conclusions
Notwithstanding these remaining
challenges, IDA’s role in promoting
Uganda’s considerable progress since
the civil war has been significant.
IDA’s macroeconomic reform pro-
gram has been highly relevant and
efficacious. Although poverty dis-
parities and gaps in IDA’s rural

dos de los proyectos de la AIF
y su incidencia en el desarro-
llo institucional fueron aprox-
imadamente iguales o mejores
que el promedio de las califi-
caciones asignadas a África,
pero inferiores a la del Banco
y la AIF en su conjunto.

Uganda ha avanzado mucho
desde 1986. A pesar de sus tremen-
das desventajas—bajo ingreso per
cápita, su condición de país sin li-
toral y una elevada densidad
demográfica—el crecimiento medio
de Uganda en los últimos 12 años
fue del orden del 6,3%, la inflación
está dominada desde 1994 y el cre-
cimiento per cápita es, como pro-
medio, del 3,3 anual. Uganda, uno
de los países africanos de mejor de-
sempeño, ha reducido considera-
blemente la pobreza. Asimismo, sus
programas de erradicación de la po-
breza y educación primaria univer-
sal, y su documento de estrategia de
lucha contra la pobreza se reco-
miendan a otros países de la AIF.
También ha realizado progresos no-
tables en el fortalecimiento de la
capacidad de la administración pú-
blica, la reforma presupuestaria, el
desarrollo de la capacidad y la par-
ticipación de la sociedad civil en un
debate sobre las políticas y en la vi-
gilancia de la prestación de servicios.

Problemas pendientes
Si bien estos avances son notables,
aún persisten varios problemas. Las
diferencias entre ricos y pobres se
han ahondado, y el desarrollo rural
todavía es una tarea pendiente; la
gestión del gobierno sigue siendo
deficiente; los servicios públicos
dejan mucho que desear en rela-
ción con lo que los ugandeses pagan
por ellos; con excepción del gob-
ierno central, el desarrollo de la ca-

des prêts de l’IDA peut être
considérée comme relative-
ment satisfaisante (62 pour
cent des projets ont donné
des résultats satisfaisants et
24 pour cent ont eu une in-
fluence notable sur le déve-
loppement des institutions).

Les évaluations de l’OED confirment
que les notes données aux projets de
l’IDA sur le plan des résultats obte-
nus et du développement institu-
tionnel sont égales ou supérieures à
la moyenne de l’Afrique, mais infé-
rieures à celle de l’ensemble des
projets de la Banque et de l’IDA.

Des progrès considérables ont été
réalisés depuis 1986. Malgré de for-
midables handicaps – la faiblesse du
revenu par tête, l’enclavement du
pays et la forte densité de la popu-
lation – le taux de croissance éco-
nomique de l’Ouganda a atteint une
moyenne de 6,3 pour cent au cours
des douze dernières années, l’infla-
tion a été maîtrisée depuis 1994 et le
revenu par tête a cru en moyenne de
3,3 pour cent par an. La performance
du pays a toujours été l’une des
meilleures de l’Afrique. La pauvreté
a diminué de façon significative; les
programmes ougandais de lutte
contre la pauvreté et de scolarisa-
tion primaire universelle et les Do-
cuments de Stratégie de Réduction de
la Pauvreté font partie des meilleures
pratiques présentées comme modèles
aux autres pays IDA. Le pays a fait
des progrès dans la réforme de la
fonction publique, la réforme du bud-
get, le développement des capacités
et l’engagement de la société civile
dans les débats de politiques et le
suivi de l’exécution des services.

Les Défis de l’Avenir
Bien que les progrès réalisés soient
substantiels, de nombreux pro-
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poverty agenda persist, IDA
has helped reduce poverty
substantially. IDA’s institu-
tional development program
has been ambitious, but while
its support for budget reform
has been highly satisfactory,
it has met with only partial

success in capacity building and civil
service reform, and its efforts deal-
ing with corruption and decentralized
service delivery have just begun. In
private sector development, out-
comes have also been only partially
satisfactory—IDA’s policy advice has
been highly relevant, but its efforts
to improve infrastructure have been
inadequate, and political interfer-
ence and lack of enforcement have
slowed privatization and financial
sector development.

On balance, the outcomes of
IDA’s program in Uganda have been
satisfactory, and its contribution to
ID has been modest. But the risks of
corruption and military disturbance
cloud the future, and the sustain-
ability of past rates of growth and
poverty reduction is uncertain.

Stakeholder Voices
The second part of this report cap-
tures stakeholder perceptions of the
Bank’s assistance strategy as articu-
lated in focus groups organized by
OED. Stakeholders were drawn from
government, civil society, non-
governmental organizations, the pri-
vate sector, and the donor
community. Although participants
were not statistically representative
of their groups, the consistency of
views was significant.

Civil society participants lauded
the Bank’s record on reform. “If I
were the Bank, I would charge the
Government of Uganda for the ad-
vice [that accompanies Bank loans].”

pacidad está retrasado; y el
poder judicial aún no ha con-
cluido su descentralización.
El sector privado no se ha
convertido todavía en el
motor, moderno y dinámico,
del crecimiento que la so-
ciedad necesita. Por otra

parte, la estabilidad del país está en
peligro, a raíz de la incapacidad del
gobierno para llegar a un acuerdo
con fuerzas insurgentes del norte y
su injerencia en asuntos internos de
los países vecinos.

Conclusiones
A pesar de los problemas pendien-
tes, la AIF ha cumplido una impor-
tante función, pues contribuyó al
notable progreso alcanzado por
Uganda desde el fin de la guerra
civil. El programa de reforma ma-
croeconómica de la AIF ha sido su-
mamente pertinente y eficaz. Si bien
persisten profundas disparidades
entre ricos y pobres y existen defi-
ciencias en los planes de la AIF para
aliviar la pobreza rural, ésta ha ayu-
dado a reducir apreciablemente la
pobreza. El programa de desarrollo
institucional de la AIF ha sido am-
bicioso, pero mientras que su res-
paldo a la reforma presupuestaria ha
sido sumamente satisfactorio, el éxito
del fortalecimiento de la capacidad
y la reforma de la administración
pública sólo ha sido parcial; por
otra parte, la lucha contra la co-
rrupción y la descentralización de la
prestación de servicios acaban de co-
menzar. En cuanto al desarrollo del
sector privado, los resultados tam-
bién han sido satisfactorios sólo en
parte: el asesoramiento de la AIF
sobre políticas fue muy pertinente,
pero sus esfuerzos por mejorar la in-
fraestructura han resultado insufi-
cientes; la interferencia política y el

blèmes subsistent. Les inéga-
lités se sont aggravées et très
peu a été fait en faveur du dé-
veloppement rural. La gou-
vernance reste faible; les
services rendus par les ad-
ministrations publiques ne
valent pas les efforts finan-

ciers consentis par la population; en
dehors des principaux services cen-
traux, le développement des capa-
cités de la fonction publique est très
lent et il est encore impossible d’éva-
luer les progrès de la décentralisation.
Le secteur privé n’est pas encore un
secteur moderne et dynamique. En
outre, la stabilité du pays est mena-
cée par l’incapacité du gouverne-
ment de s’entendre avec les rebelles
du nord et par ses interventions dans
les affaires de pays voisins.

Conclusions
En dépit de tous ces problèmes,
l’IDA a joué un rôle significatif dans
les progrès de l’Ouganda depuis la
fin de la guerre civile. Le programme
de réformes macroéconomiques était
tout à fait pertinent et efficace. Mal-
gré la persistance des inégalités et
l’insuffisance des interventions en
faveur des pauvres ruraux, l’IDA a
contribué à une réduction sensible
de la pauvreté. Les objectifs de dé-
veloppement institutionnel de l’IDA
étaient ambitieux et des résultats
très satisfaisants ont été obtenus
dans la réforme budgétaire; mais les
succès sont plus limités en ce qui
concerne le développement des ca-
pacités et la réforme de la fonction
publique; quant aux campagnes
contre la corruption et pour la dé-
centralisation des services, elles vien-
nent seulement de débuter. Ce sont
seulement des progrès partiels qui
ont été réalisés pour le développe-
ment du secteur privé; les conseils
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Ñ
O

L

U G A N D A — P O L I C Y,  PA R T I C I PAT I O N ,  P E O P L E

E X E C U T I V E S U M M A R Y



Stakeholders noted the in-
creasingly participatory na-
ture of the Bank’s approach.
“From the [Agency X] point of
view, we are part of very
open, understanding discus-
sions in almost all the pro-
grams pertaining to the World

Bank” (core government participant).
“All through the [project on agri-

cultural research and training] there
were participatory discussions with
the Bank. When we did the research
on privatization, we all discussed it
and tried to reach a consensus. Think-
ing has changed… “ (civil society).

Summing up the Bank’s open-
ness to change, “The Bank is al-
ways sensitive to what [it] can do
better” (line ministry). “As long as the
Bank commits to continue changing,
and as long as we, as partners, are
willing to push the Bank to imple-
ment these changes, we’ll have
progress” (core government).

incumplimiento de las medi-
das pertinentes han traído apa-
rejada la lentitud del proceso
de privatización y del desa-
rrollo del sector financiero.

Teniendo en cuenta todas
las circunstancias, los resul-
tados del programa de la AIF

en Uganda han sido satisfactorios y
su contribución al desarrollo institu-
cional, moderada. Pero el peligro de
la corrupción y la agitación militar
ensombrece el futuro, y no hay cer-
teza de que se puedan mantener las
tasas de crecimiento y reducción de
la pobreza verificadas en el pasado.

Voces de los interesados
La estrategia de asistencia a Uganda
está acompañada de un informe en
el que se han recogido las impresio-
nes de los interesados, organizados
por el DEO según su grupo de per-
tenencia, sobre la estrategia de asis-
tencia del Banco. Los entrevistados
pertenecen al gobierno, la sociedad
civil, organizaciones no guberna-
mentales, el sector privado y los do-
nantes. Si bien los participantes no
representaban estadísticamente a sus
grupos, la coincidencia de opiniones
resultó notable.

Los participantes de la sociedad
civil elogiaron los logros del Banco
relativos a la reforma. “Si yo fuera el
Banco, cobraría al gobierno de
Uganda el asesoramiento [que acom-
paña a los préstamos del Banco]”.

Los entrevistados señalaron la
naturaleza cada vez más participa-
toria del enfoque del Banco.
“Desde el punto de vista de
[organismo X], hemos tomado parte
en conversaciones muy abiertas,
con funcionarios comprensivos, en
casi todos los programas del Banco
Mundial” (participantes del gobier-
no central).

de politique étaient tout à
fait pertinents, mais les ef-
forts de l’IDA pour améliorer
les infrastructures étaient in-
suffisants et des ingérences
politiques et le manque de
vigueur des mesures d’ap-
plication ont freiné la priva-

tisation et le développement du
secteur financier.

Dans l’ensemble, les résultats du
programme de l’IDA en Ouganda
sont satisfaisants, mais la contribu-
tion au développement des institu-
tions a été modeste. L’avenir est
menacé par les risques de corruption
et de conflits militaires; il n’est pas
certain que l’Ouganda pourra pé-
renniser les résultats obtenus dans le
passé sur le plan de la croissance et
de la réduction de la pauvreté.

Les Vues des Intéressés
À l’Évaluation de l’Assistance à l’Ou-
ganda est annexé un rapport qui re-
flète les vues des intéressés sur la
stratégie de la Banque, telles qu’elles
ont été définies par des groupes de
discussion organisés par l’OED. Les
participants à ces groupes venaient
du gouvernement, de la société ci-
vile, des organisations non gouver-
nementales, du secteur privé et des
bailleurs de fonds. Bien que les par-
ticipants ne soient pas statistique-
ment représentatifs de leurs
catégories, il est important de noter
la cohérence de leurs vues.

Les membres de la société civile
ont fait des commentaires très flat-
teurs sur les résultats obtenus par la
Banque sur le plan des réformes. «Si
j’étais la Banque, je ferais payer par
le gouvernement ougandais les
conseils [qui accompagnent les prêts
de la Banque].»

Les intéressés ont noté les progrès
réalisés par la Banque dans la pro-
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“Durante todo el [proyecto
de investigación y capacita-
ción agrícola] hubo conver-
saciones participatorias con
el Banco. Cuando investiga-
mos sobre privatización, todos
intercambiamos opiniones al
respecto y tratamos de llegar

a un consenso. La forma de pensar
ha cambiado…”. (sociedad civil).

Resumiendo la apertura del Banco
frente al cambio, “El Banco siempre
está atento a lo que puede mejorar”
(ministerio de operaciones). “Mien-
tras que el Banco se comprometa 
a seguir cambiando y mientras que
nosotros, como sus asociados, 
estemos dispuestos a alentarlo a im-
plementar esos cambios, progresa-
remos” (gobierno central).

motion de processus partici-
patifs. «En ce qui concerne
notre agence [l’Agence X],
nous participons à un dia-
logue ouvert et compréhensif
sur la quasi totalité des pro-
grammes impliquant la
Banque Mondiale» (participant

venant d’une administration centrale).
«Tout au long du [projet de re-

cherche et de formation agricole],
nous avons eu des discussions par-
ticipatives avec la Banque. Quand
des recherches ont été entreprises
sur la privatisation, tous ont par-
ticipé au débat et nous avons tenté
de parvenir à un consensus. Nos
idées ont évolué…» (société civile).

Résumant l’ouverture de la
Banque au changement, «La Banque
est toujours consciente qu’elle peut
faire mieux» (ministère technique).
«Aussi longtemps que la Banque res-
tera prête à évoluer, et que nous
mêmes, ses partenaires, encourage-
rons la Banque à mettre en œuvre
ces changements, nous pourrons
progresser» (ministère central).

x v i i i

F
R

A
N

Ç
A

IS

E
S

P
A

Ñ
O

L



x i x

AG Auditor General
AIDS Acquired immunodeficiency syndrome
ASAC Agricultural Sector Adjustment Credit
CAE Country Assistance Evaluation
CAS Country Assistance Strategy
CDF Comprehensive Development Framework
CEM Country Economic Memorandum
CG Consultative Group
CSP Country Strategy Paper
CSR Civil service reform
DDP District Development Programme
DFID Department for International Development (U.K.)
EDI Economic Development Institute (now the World Bank Institute)
EFMP Economic and Financial Management Project
ERC Economic Recovery Credit
ERP Economic Recovery Program
ESAC Education Sector Adjustment Credit
ESAF Extended Structural Adjustment Facility
ESMAP Energy Systems Management Assistance Program
ESW Economic and sector work
FSAC Financial Sector Adjustment Credit
GDI Gross demestic investment
GDP Gross domestic product
GNP Gross national product
GOU Government of Uganda
HIAL Higher Impact Adjustment Lending
HIPC Heavily Indebted Poor Country
HIV Human immunodeficiency virus
IBRD International Bank for Reconstruction and Development
ICBP Institutional Capacity Building Project
ICR Implementation Completion Report
ID Institutional development
IDA International Development Association
IFC International Finance Corporation
IGG Inspector General of Government
IMF International Monetary Fund
LGDP Local Government Development Program
M&E Monitoring and evaluation
MFPED Ministry of Finance, Planning, and Economic Development
MP Member of Parliament
MTEF Medium-Term Expenditure Framework
NARO National Agricultural Research Organization
NECDP Nutrition and Early Child Development Program
NEMA National Environmental Management Authority
NGO Nongovernmental organization
NPART Non-Performing Assets Recovery Trust
NPV Net present value
NRM National Resistance Movement
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NURP Northern Uganda Reconstruction Project
OED Operations Evaluation Department
PAF Poverty Action Fund
PAPSCA Program for Alleviation of Poverty and Social Costs of Adjustment
PCO Project coordination office
PEAP Poverty Eradication Action Plan
PER Public Expenditure Review
PERD Public Enterprise Reform and Divestiture
PFP Policy Framework Paper
PIU Project Implementation Unit
PPA Priority program areas
PR Public relations
PRSP Poverty Reduction Strategy Paper
PSD Private sector development
PSM Public sector management
RDC Resident district commission
SAC Structural Adjustment Credit
SAP Structural Adjustment Policies
SAPRI Structural Adjustment Participatory Review Initiative
TA Technical assistance
UEB Uganda Electricity Board
UIA Uganda Investment Authority
UNDP United Nations Development Programme
UNFPA United Nations Fund for Population Activities
UNICEF United Nations Children’s Fund
UPE Universal Primary Education
UPPAP Uganda Participatory Poverty Assessment Program
URA Uganda Revenue Authority
USAID U.S. Agency for International Development
WHO World Health Organization
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The Ugandan authorities, in facing economic
and political challenges, seemed to anticipate the
World Bank’s Comprehensive Development
Framework (CDF). They tried to ensure that re-
form would be broad-based and long term, con-
sultative, shared widely by stakeholders, and
oriented toward defined goals. The government
also demonstrated increasing ownership of re-
form when it imposed fiscal discipline, adopted
decentralization, liberalized foreign exchange
markets, and made primary education universal
(Tumusiime-Mutebile 1995). 

Economic Reform and Recovery
When the Museveni government assumed power
in 1986, it took over a shattered economy: much
of the infrastructure had been destroyed; gross
domestic product (GDP) was more than 20 per-
cent below its 1970 peak; budgetary discipline
had seriously declined; inflation was rampant; the
official exchange rate was grossly overvalued;

and exports, primarily coffee, had shrunk dras-
tically.1 When an early dirigiste approach to re-
form failed, the Government of Uganda (GOU)
announced a market-oriented Economic Recov-
ery Program (ERP) to promote rehabilitation
and growth, improve internal balances to reduce
inflation, increase the volume and diversity of ex-
ports to limit external account imbalances, and
strengthen the institutional framework. The In-
ternational Development Association (IDA), the
International Monetary Fund (IMF), and nu-
merous multilateral and bilateral donors sup-
ported the ERP.

Initially, not all policymakers were convinced
that stabilization and market-oriented adjust-
ment were correct; attempts to constrain budget
expenditures were undermined by lax controls.
When an increase in public expenditures in
FY92 combined with a sharp fall in coffee prices
to push the budget deficit to 14.4 percent of GDP,
broad money (M2) expanded, and inflation

3

UGANDA’S DEVELOPMENT
SINCE 1986

Good growth, low inflation, and balanced external accounts followed
Uganda’s independence in 1962, but from 1971 onward, the coun-
try was exposed to increasing mismanagement and political in-

stability, and finally to civil war. The comprehensive economic recovery
program launched when the National Resistance Movement took power
under President Yoweri Kaguta Museveni in 1986 has led to remarkable
recovery.
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soared to an annualized 230 percent. Donors cut
aid back, and IDA and the IMF delayed assis-
tance. The president changed his economic team
and reaffirmed his commitment to stabilization.
FY92 thus marks a great divide in the govern-
ment’s ownership of reform: the president’s vi-
sion and the continuity of the technical team that
took over the helm of the Ministry of Finance,
Planning, and Economic Development (MFPED)
have been the major factors behind the impres-
sive implementation of reform since March 1992.2

Following the 1992 crisis, the monopoly
marketing arrangements for agricultural
commodities—particularly coffee, tea, and
cotton—were gradually dismantled, and foreign
exchange allocations became more market-ori-
ented. By April 1994, the government was able
to commit to a free and open exchange system
under the IMF’s Article VIII. Trade reform con-
tinued through FY99, and Uganda’s trade regime
is now among the most liberalized in Africa.3

Fiscal policy was strengthened with the adop-
tion of cash budgeting, revenue measures, im-
provements in tax administration, and strong
donor support. The MFPED reformed budget
processes, improved expenditure allocation, and
protected priority program areas.4 The govern-
ment recognized that to improve budget disci-
pline, it needed to pare the civil service and
eliminate public enterprise subsidies through
restructuring and divestiture. In the context of a
financial sector adjustment program initiated in
FY93, the government liberalized interest rates,
established a treasury bill market, passed legis-
lation to strengthen the banking system and the
supervisory role of the Bank of Uganda, and took
steps to reduce the nonperforming portfolios of
weak banks before privatization.

These reforms had remarkable results (see fig-
ure 1.1). Inflation was curbed by FY94, the ex-
ternal account deficit declined, GDP growth
averaged 7 percent during FY93–97, and the
rate of private investment almost doubled over
the past decade.

Since domestic savings have lagged, the gov-
ernment’s adjustment efforts have relied heav-
ily on multilateral and bilateral aid. Total official
development assistance more than tripled be-
tween 1986 and 1996, and the grant element of

aid is now 90 percent. The multilateral flows that
initially dominated Ugandan aid declined after
1994 and are now on a par with bilateral flows.
The increase in bilateral flows, despite the global
decline in bilateral aid after 1991, is widely at-
tributed to Uganda’s successes and regional lead-
ership. Formerly overseen by five government
units, aid is now coordinated by the MFPED
through periodic formal meetings with donors
on the economy’s progress, thematic issues, aid
needs, debt relief, the annual budget process, and
the Poverty Action Fund (PAF).5 On the basis of
its strong adjustment record, Uganda became el-
igible for debt relief under the Highly Indebted
Poor Countries (HIPC) Initiative in April 1997. 

In 2000 Uganda submitted a Poverty Reduc-
tion Strategy Paper as part of its requirements
under the HIPC Initiative (see box 1.1).

Poverty, Gender Bias, and Social
Conditions

Poverty
Although absolute poverty (measured by head-
count) fell by 21 percent between FY92 and
FY98, 44 percent of the population remains poor
(Appleton 1999). Poverty is overwhelmingly
rural: 95 percent of the poor are in rural areas
and are concentrated among food crop farmers,
women, and the country’s northern and eastern
regions. 

The government’s initial strategy for reducing
poverty was to promote growth and improve the
availability of social services. It also promoted
two projects to address the social impact of ad-
justment and the needs of Uganda’s war-torn
northern districts.6 In 1993, the government com-
mitted itself to decentralization in order to
strengthen local decisionmaking and popular
control over services.7 By 1995, the government
realized that economic growth had not been
sufficiently broad-based to address mass poverty
and improve Uganda’s human development in-
dicators. It therefore adopted a Poverty Eradi-
cation Action Plan (PEAP); key elements are to
maintain growth-promoting macroeconomic poli-
cies; encourage broad-based growth sufficiently
to increase economic opportunities for the poor
(especially in agriculture); provide social infra-
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structure; create a capacity for quick response to
shocks; build a secure, just, and tolerant social
order; and promote balanced regional develop-

ment (Uganda PEAP). In 1997, the government
adopted universal primary education as a national
goal. In 1998, the government also established
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On May 2, 2000, Uganda reached a milestone when it became
the first country to have a discussion of a full Poverty Reduction
Strategy Paper (PRSP) by the Executive Board of the World
Bank. The PRSP submitted as part of the requirements of the En-
hanced Highly Indebted Poor Countries (HIPC) Debt Initiative sec-
ond completion point was prepared by the Government of Uganda
through a substantive participatory process. It brings together
the summary and main objectives of the revised Poverty Eradi-
cation Action Plan (PEAP) and the Medium-Term Expenditure
Framework (MTEF). It sets forth an analysis of poverty, the ob-
jectives of the strategy, and the prioritization and costing of the
measures, integrating these into a medium-term budget and
macro-economic framework.

The PRSP aims at a reduction in absolute income poverty from
the 44 percent estimated in 1997 to 10 percent by 2017, univer-
sal primary enrollment (along with higher primary completion
rates and education achievement), and a series of other human
development goals for the year 2004/05. The PRSP describes
specific actions to be taken over the medium term in order to

achieve these goals through interventions in four broad areas:
creating a framework for economic growth and transformation;
ensuring good governance and security for all, particularly
those in the strife-torn regions in the north and east; directly in-
creasing the ability of the poor to raise their incomes; and in-
creasing the quality of life of the poor.

There is no explicit evaluation strategy in the PRSP. The
Poverty Status Report, first prepared in 1999, and to be repeated
every two years thereafter, provides the main institutional vehi-
cle through which the monitoring information will impact on fu-
ture revisions of the PEAP. OED recommends that this institutional
mechanism be strengthened to be able to better coordinate the
information and ensure that it is real time and relevant. A clearly
articulated evaluation strategy with well-specified goals and
clear delineation of responsibilities and requirements—from
monitoring to evaluation to policy formulation/refinement and im-
plementation, with time-bound benchmarks in each case—will
improve the relevance and efficiency not only of the monitoring
process but also of the overall strategy as it unfolds.
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the PAF as an instrument for achieving PEAP ob-
jectives. The PAF ring-fenced the savings from
HIPC to ensure that they were used transparently
and that they were truly additional to budget re-
sources that would have been committed to
poverty reduction in the absence of HIPC.

Reducing Gender Bias
Since women constitute 47 percent of the labor
force and account for 80 percent of Uganda’s
food production, but have little or no access to
economic resources—7 percent own land and 8
percent have leaseholds—Uganda has taken a
number of steps to address gender bias. The Par-
liament reserved 39 seats for women, and the
1995 Constitution and the 1997 Local Govern-
ment Act reserved one-third of the local coun-
cilors’ seats for women, eliminating the minimum
educational requirements for local councilors
that effectively discriminated against illiterate
women. Moreover, the 1997 act required the
election of women councilors by universal adult
suffrage, not by a male-dominated electoral col-
lege. Finally, the Land Act of 1999 required that
at least one of the three arbitrators in each sub-
county’s land tribunal be a woman—a bold ini-
tiative in a society where men have traditionally
settled disputes (NAWOU 1995; Gopal and Salim
1998). 

Social Progress
Ugandan social indicators continue to be dismal.
Because Uganda has had one of the worst human
immunodeficiency virus (HIV)/acquired im-
munodeficiency syndrome (AIDS) epidemics,
and because the country’s health delivery sys-
tems have been slow to improve, health indi-
cators such as life expectancy at birth, the infant
mortality rate, and the death rate initially dete-
riorated or remained poor. However, Uganda’s
aggressive HIV/AIDS public health program
made it one of the first countries in Sub-Saharan
Africa where HIV prevalence is steadily declin-
ing. Immunization rates for diphtheria and
measles have improved, and other health and
education indicators, such as fertility and birth
rates, gross primary enrollment rates, and access
to safe water and sanitation, indicate progress
(see table 1.1 and Annex 1.1, table 1.1.1).

Institutional Progress
Independent surveys of business conditions and
governance and the Bank’s assessments of eco-
nomic management and institutional performance
across countries suggest that by 1999, Uganda
was either ahead of or on a par with compara-
tor countries on law and order and indicators of
financial sector, trade policy, and market ac-
cess. Uganda fell short on indicators for cor-
ruption, government intervention, and regulation.
While the statistical accuracy of the independ-
ent data have been questioned, these are the
numbers that determine foreign investors’ per-
ceptions of the business climate in Uganda.8

Challenges for the Future
By FY95, the government’s ability to maintain
macroeconomic stability was no longer seri-
ously questioned, although vigilance is still
needed. Policymakers therefore turned to issues
that they had addressed in a primarily macro-
economic context in the past: poverty eradica-
tion, institutional development (ID) in all areas
of public sector management (PSM), and the
creation of a favorable environment for private
sector development (PSD). The agenda in each
of these areas is still largely unfinished.

Because large poverty gaps persist—between
the genders, regions, rural and urban areas,
and cash crop and food crop farmers—the gov-
ernment has seen that growth may not be
enough to resolve income disparities. It has re-
alized its need to press on with PSM reform in
order to promote ID: to make output-oriented
budgeting a reality, accommodate the needs of
decentralization, rethink capacity building strat-
egy and extend it beyond the government’s
core agencies, carry civil service reform (CSR)
beyond cutting numbers and reorganizing min-
istries, and foster good governance. To pro-
mote PSD, the government is attempting to
complete its privatization program, promote
transparency, free public resources for services,
enforce financial sector reforms, reduce inter-
mediation costs, improve access to financial
and infrastructure services, and promote cor-
porate governance. 

Reforms in these areas are more sectoral,
microeconomic, and complex; they require time,
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tailoring to specific contexts, a holistic approach,
and careful sequencing. Moreover, unlike past
macroeconomic reform, which created rela-
tively few losers (given the post-war Ugandan

context), they require the participation and part-
nership of many more domestic and donor
stakeholders, who do not necessarily have uni-
form views on reform.9
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Category Indicator 1987 1996

Demographic Birth rate 50.5 46.8

Death rate 17.6 19.4

Fertility rate 7.1 6.7

Life expectancy at birth 48.3 43.1

Infant mortality 115.5 98.6

Health Stunting under 5 — 38.0a

Oral rehydration therapy under 5 — 45.0b

Diphtheria immunization 39.0- 79.0c

Measles immunization 48.0b 79.0c

Access to hygiene Safe water: rural 45.0d 47.0e

Safe water: urban 12.0d 32.0e

Sanitation: urban 40.0d 75.0e

Education Illiteracy 43.0f 38.0e

Gross primary enrollment rate 50.0g 73.0c

a. 1984–95.
b. 1992–93.
c. 1995.
d. 1988.
e. 1994.
f.  1985.
g. 1980.
Source: World Bank 1997, 1998.

S e l e c t e d  E c o n o m i c  I n d i c a t o r sT a b l e  1 . 1



9

SERVICES AND PRODUCTS

This section evaluates the International Development Association’s
(IDA) assistance from the bottom up. It assesses each of the serv-
ices and products deployed by IDA: carrying out economic and sec-

tor work (ESW), engaging in strategy and policy dialogue, fostering
participatory processes, mobilizing resources, coordinating aid and debt re-
lief, and lending.

Economic and Sector Work
The outcome of IDA’s ESW has been very sat-
isfactory. Given the urgency of postwar recov-
ery and the poor availability of statistical data,
IDA initially relied primarily on past ESW, avail-
able Bankwide analysis, and best practice and
policy papers.1 Where the particularities of the
Ugandan situation warranted specific analysis
and time was not critical, IDA leveraged its
own scarce resources by financing preinvest-
ment or technical assistance (TA) studies, part-
nering studies with Ugandan agencies or
cofinanciers, or relying entirely on other donors
to perform analytical background work. By the
early 1990s, however, IDA had begun to con-
duct its own in-house assessments, which in-
cluded transport (1990), finance (1991), public
expenditure (in a 1991 Public Expenditure Re-
view, or PER), district management (1992), gen-
der (1992), agriculture (1993), poverty (1993),
and social sector strategy (1993). (See Annex 1.1,
table 1.1.2.) A number of these studies, partic-

ularly the PERs and those on poverty and the
social sectors, were timely, and shaped IDA and
government debates and actions.

IDA’s ESW burgeoned after 1993. Examples
include work on the progress of privatization
(1994), the role of nongovernmental organiza-
tions (NGOs) and community-based groups in
poverty alleviation (1994), the financial sector
(1995), poverty (particularly the 1995 Country
Economic Memorandum (CEM), Poverty Eradi-
cation Action Plan (PEAP), 1998 and 1999 poverty
updates), successive PERs and budget reform pa-
pers (1997 in particular), tracking social sector
expenditures (1997), agriculture (1998), health
access (1998–99), and investment (1998–99).
These studies were timely in changing the course
or pace of government and IDA actions (as
Chapter 3 demonstrates). Short just-in-time tech-
nical notes of the type incorporated in the Third
Structural Adjustment Credit (SAC III) supple-
mented formal ESW.2 Given its range and time-
liness, IDA’s ESW has been relevant.
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A significant number of both formal and in-
formal reports have been very successful in sharp-
ening Ugandan awareness of neglected issues or
approaches.3 The 1995 CEM helped reorient
Uganda’s budget policy toward poverty eradica-
tion, and the 1997 Country Assistance Strategy
(CAS) catalyzed the three-year, ongoing Uganda
Participatory Poverty Assessment. IDA’s ESW has
whetted enough donor interest in policy issues to
attract donor funding (from Sweden, for example,
for the tracking and incidence studies, and the
United Kingdom, for the participatory poverty
assessment), and it has also encouraged collab-
oration with the Ugandan private sector and such
think tanks as the Economic Policy Research Cen-
tre. Within the Bank, the social expenditure track-
ing study has served as an example for similar
efforts in other Bank client countries. The IDA
staff’s survey techniques could also serve as best
practice examples for other countries where sta-
tistical data are limited or poor in quality. 

IDA’s average ESW costs per task for FY88–97
were lower for Uganda than for the Africa Re-
gion, the Bank as a whole, and five comparator
countries (see Annex 1.1, table 1.1.3). With the
introduction of dollar budgeting, ESW resources
declined sharply in FY93–97 (see Annex 1.1,
table 1.1.9). Average ESW costs per task also de-
clined sharply during the period. The latter
mainly reflects IDA’s reliance on donor trust
funds, piggy-backing ESW on IDA’s lending op-
erations, an increase in informal ESW, as well as
increased efficiency, but it could also reflect
poor data recording.

Strategy and Policy Dialogue
IDA’s strategy for Uganda has been spelled out
in country strategy papers, CAS documents, Struc-
tural Adjustment Credits (SACs), and annual Pol-
icy Framework Papers (PFP) prepared jointly by
the government, IDA, and the International Mon-
etary Fund (IMF). The government, donors, and
elements of civil society with access to IDA’s
documents have generally appreciated IDA’s
strategy formulation. IDA’s CASs have had some
influence on several donors who are now prepar-
ing their own strategy documents (Voices).4 The
1997 CAS was also the first Bank CAS to be
made publicly available (see boxes 2.1 and 2.2).

Nevertheless, NGOs and civic leaders have sug-
gested that a more user-friendly version of IDA
CASs might be disseminated to a wider audience
(Voices). 

IDA’s strategy and objectives have evolved
from an early emphasis on stabilization and
growth to greater emphasis on poverty reduction,
public sector management (PSM), and private
sector development (PSD; see Annex 1.1, table
1.1.4). As the PFP and Economic Recovery Credit
(ERC) documents indicate, IDA’s primary focus
through 1987–90 was appropriately on recovery
and stabilization (Green 1999). While emphasis
on stabilization grew stronger in 1991–92 (1991
Country Strategy Paper, PFP 1992) and continued
through the 1997 CAS, the 1991 strategy paper and
the 1992 PFP articulated structural reforms for PSM
and PSD and improved living conditions as a
step toward poverty alleviation.5 The importance
of poverty reduction and specific PSM and PSD
areas was reiterated in the 1993 CAS, but IDA
began to flesh out the structural measures un-
derlying these objectives more consistently in
strategy documents only in 1995 (CAS 1995 and
1997 [see box 2.1], SAC III, and PFP 1999). IDA’s
strategy documents have been comprehensive
rather than strategic (as Annex 1.1, table 1.1.4
demonstrates), and IDA has overextended itself
in pursuit of too many goals. Moreover, the strate-
gic measures recommended have been so broad
that core government executives, NGOs, and
civic leaders have found it difficult to gauge IDA’s
objectives (Voices). Although adjustment lending
has been regarded as essential for macroeco-
nomic stability, as well as for winning over the
critics of reform, emphasis has been shifting grad-
ually since 1995 toward sector reforms and sec-
torwide lending initiatives. 

From the beginning, IDA has developed strat-
egy in close collaboration with the government,
standing behind its client even when it did not fully
agree with its strategy (as during Uganda’s tilt to-
ward “controls” in 1986 and during the crisis of
1992) (Holmgren and others 1999, p. 34). Con-
tinuous dialogue has helped win the president and
senior policymakers over to reform and has
strengthened the reformers within the govern-
ment.6 IDA and the Ministry of Finance, Planning,
and Economic Development (MFPED) have been
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fruitfully symbiotic, particularly since 1992, when
the government assumed full ownership of the re-
form process. The MFPED generally relies on
IDA’s analysis to identify issues, but then articu-
lates the reform agenda. However, this teamwork
has been more difficult in sectoral areas: sector-
wide reform approaches are not as clear-cut as
macro reforms, line ministries are not as techni-
cally strong as the MFPED, and the relationships
between IDA and line ministries are not as close.
Thus, although IDA’s strategy could have been
more focused, taking account of the close and con-
tinuous cooperation between the Government of
Uganda (GOU) and IDA since 1987, IDA’s strat-
egy and policy dialogue have been satisfactory.

Fostering Participatory Processes
IDA built on the openness to participation that
Ugandan policymakers evinced from the very be-
ginning of the Museveni government and on the
experience with participatory approaches gained
during 1995–97 in the preparation of the PEAP.
The 1997 CAS was developed through extensive
consultations with stakeholders. This participa-
tory process, conducted jointly with the govern-
ment, with technical support from the United

Kingdom, broke new ground and was widely ap-
preciated in Uganda (box 2.2). Participation was
also the basis of the Structural Adjustment Par-
ticipatory Research Initiative, the presentation of
the privatization program to Parliament, the
preparation of the Private Sector Competitiveness
Project, and the Highly Indebted Poor Countries
(HIPC) Initiative. More recently, participation has
become almost routine in preparing lending op-
erations such as the Nutrition and Early Childhood
Development Project and the Local Government
Development Program. Thus IDA’s attempts to
foster participatory approaches by example have
been highly satisfactory.

Resource Mobilization and Aid
Coordination
IDA efforts to coordinate aid and keep donors
informed have helped Uganda meet not only its
resource needs but also many of its key reform
goals through donor cofinancing and technical
assistance. In turn, donors acknowledge that
IDA-supported macroeconomic reforms have
helped create the stable enabling environment
that they need for their own activities to flour-
ish (Battaile 1999).
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The 1995 Country Assistance Strategy (CAS) marked a notable
shift in strategy toward poverty reduction. Key goals were to max-
imize labor-intensive growth and strengthen economic and social
infrastructure, develop human resources, and provide public serv-
ices. Predicated on maintaining macroeconomic stability and re-
form, the strategy included measures to address gender bias,
environmental protection, decentralization, and capacity building.
It assumed routine client consultation and beneficiary participa-
tion in projects. In addition, the CAS called for greater emphasis
on sector investment lending and for phasing out import support
or nonproject lending as domestic revenue was mobilized.

The 1997 CAS marked two changes. First, recognizing that the
International Development Association’s (IDA) program had re-
mained relatively urban and oriented toward formal sectors, it
intensified IDA’s poverty focus. Second, it reversed the earlier
recommendation for phasing down nonproject lending. The CAS
envisaged strong economic and sector work to better understand
poverty, assess IDA’s capacity building, analyze investment pat-

terns to determine the optimal pace of public revenue growth,
determine the efficacy of public spending, and investigate op-
tions for environmentally sustainable agricultural growth. Pol-
icy-based lending was considered central to IDA’s support for
universal primary education and to its impact on the public sec-
tor. The 1997 CAS also recognized that since Uganda was prone
to external shocks (drought, terms of trade declines, security
problems) and uncertain revenue performance, the country
would need additional foreign aid to finance the budget. It en-
visaged an annual increase in IDA’s assistance from US$150
million to about US$250 million to reward “good performance and
policies” without aggravating the country’s external debt beyond
sustainable levels. Poverty-focused investment credits would fi-
nance nutrition and early childhood development, health sec-
tor reform, roads, agricultural research and development, and
regionally targeted interventions. Capacity building would be ad-
dressed through investment and sector operations. Finally, IDA
would support decentralization.

U g a n d a  C o u n t r y  A s s i s t a n c e  S t r a t e g i e s ,
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Initially, IDA’s aid coordination was largely fo-
cused on gaining cofinancing and parallel fi-
nancing for reform. For example, ERC I and ERC
II mobilized US$125 million and US$72 million,
respectively, and the first two SACs mobilized an
additional US$78 million. The aid was contributed
by a number of donors and multilateral agencies,
including the African Grant Facility, the Danish
International Development Agency, Norway, the
United Kingdom, the United States Agency for In-
ternational Development, the European Eco-
nomic Community, Switzerland, the United
Nations Development Programme, and the United
Nations International Children’s Emergency Fund.
Since then, IDA’s aid coordination mechanisms
have evolved from largely ad hoc consultations
for encouraging cofinancing to a mix of formal
and informal activities. 

Formal activities include the annual Consul-
tative Group (CG) meetings, monthly meetings
of donor heads, and a small number of sector
and thematic meetings of donor sector special-
ists that may or may not be chaired by the gov-
ernment. IDA has chaired 12 annual CG
meetings since 1986, the last 2 in Uganda.
Donors believe that the meetings in Kampala fos-

tered government ownership and broadened
the development dialogue within the govern-
ment and Ugandan civil society. IDA also chairs
monthly meetings attended by the heads of al-
most all multilateral and bilateral agencies in
Kampala; from this, subgroups have spun off to
coordinate activities in specific sectors or the-
matic areas. The meetings are generally infor-
mal and task-focused, and sometimes attended
by government participants.7 Donors say that res-
ident mission staff have actively promoted such
activities, especially information-sharing. IDA
has encouraged other donors to take the lead
in coordinating and developing sector and sub-
sector strategies with the government. Donors
point out that IDA still tends to go it alone with
the GOU when funding opportunities arise, as
in education, and that IDA’s effectiveness in
promoting sector strategies has been limited by
relatively weak sectoral representation in Kam-
pala (Voices). However, subsequent progress
on the Universal Primary Education program has
gone a fair way to bringing IDA’s critics back
to a coordinated approach to the education
sector program. Thus, overall, IDA’s aid coor-
dination efforts have been satisfactory.
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IDA’s most far-reaching participatory efforts were connected with
its 1995 ESW on poverty and its 1997 Country Assistance Strategy
(CAS). IDA’s 1995 Country Economic Memorandum/Poverty Up-
date was discussed at the Consultative Group (CG) and a national
conference on poverty attended by donors and civil society, or-
ganized in Kampala with the assistance of the Netherlands. The
government then set up, with the International Development As-
sociation’s (IDA) assistance, a Task Force on Poverty Eradication
composed of government officials, donors, nongovernmental or-
ganizations (NGOs), and IDA. The resulting draft Poverty Eradica-
tion Action Plan (PEAP) was circulated nationally and extensively
debated by district authorities, line ministries, NGOs, academics,
and donors. At a fairly late stage, the IDA team, engaged in its own
participatory CAS discussions, realized that the PEAP’s consulta-
tive process had been oriented heavily toward Kampala’s elite and
suggested that the draft be revised in light of discussions with poor
communities at the district level. This was carried out in the con-

text of Uganda’s Participatory Poverty Assessment Programme,
which began in 1998 and has since become an ongoing means of
eliciting information on poverty trends in the country.

At about the time the PEAP was being developed, IDA formu-
lated its 1997 CAS with a dual participatory approach. First, it
consulted on its assistance strategy with central and local gov-
ernment officials, donors, representatives of the NGO Forum, and
the Private Sector Foundation. Then it supplemented the consul-
tations with research based on the participation of more than 50
focus groups in two Ugandan districts. The focus groups con-
sisted of local officials, councilors, and district and subcounty
NGOs, as well as adults and children of both genders from village
communities. The Uganda assistance strategy was thus perhaps
the most broadly discussed of IDA’s Africa CASs. It helped lay a
good foundation for the government, International Monetary Fund,
and IDA to follow participatory processes in preparing the proposed
Poverty Reduction Strategy Paper.
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Debt Relief
Uganda’s legacy of debt inherited from previous
regimes and the financial assistance it received
for rehabilitation and reform left it with a large,
unsustainable debt burden in the 1990s. In 1996,
Uganda’s debt-to-export ratio exceeded 1,400
percent, and its debt-service ratio exceeded 60
percent (Holmgren and others 1999, p. 8). As
Uganda’s largest creditors, IDA and the IMF have
promoted debt relief for Uganda.8 IDA has or-
ganized multilateral debt relief through the Mul-
tilateral Debt Fund, promoted commercial debt
reduction through its Debt Reduction Facility for
IDA-Only Countries, and sponsored the HIPC ini-
tiative (box 2.3) with the IMF.9 Under HIPC, IDA
has promoted the principle of equitable burden-

sharing among multilateral, bilateral, and private
creditors. In this context, IDA has worked with
donors and NGOs (such as Oxfam International,
the Uganda Debt Network, and Oxfam Uganda)
to work out debt relief solutions. IDA’s debt re-
lief efforts have therefore been highly satisfactory.

IDA’s Lending
During FY86–99, IDA supported 46 projects,
with total commitments of about US$2.1 billion.
IDA’s average annual US$8.49 per capita com-
mitments to Uganda during FY87–98 were high
relative to the average US$7.3 for six compara-
tor countries in Africa selected by income lev-
els, location, and post-conflict status: Burkina
Faso, Ghana, Kenya, Malawi, Mozambique, and

S E R V I C E S A N D P R O D U C T S
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A number of factors contributed to Uganda’s eligibility for
Highly Indebted Poor Countries (HIPC) debt relief in 1997: its
deep indebtedness, extreme vulnerability to external shocks,
strong record of reform, receipt of Paris Club relief, eligibility
for the International Monetary Fund’s (IMF) Extended Structural
Adjustment Facility (ESAF), and International Development As-
sociation (IDA)-only status. Uganda was the first country to re-
ceive HIPC assistance, in April 1997; the first country to reach
the completion point, in April 1998; and, with Bolivia, the first
recipient of debt relief under the enhanced HIPC, in January
2000.

The initial HIPC proposed to lower Uganda’s debt-to-exports
ratio to 202 percent (in net present value, NPV) by April 1998. Total
debt relief was about US$338 million at the decision point; about
79 percent was provided by multilateral creditors, the remain-
der by bilateral and private creditors. IDA’s US$160 million share
in NPV terms was funded by grants and the HIPC Trust Fund. IDA
debt relief was contingent on satisfactory structural and social
reforms under ESAF, IDA’s Third Structural Adjustment Credit, and
new or ongoing IDA health and education projects. All per-
formance criteria were met. Since most of IDA’s debt was still
in the grace period, it was decided (at the government’s re-
quest) to front-load IDA’s assistance, thus substantially reduc-
ing Uganda’s principal and service payments through the
purchase and cancellation of 13 IDA credits and the payment of
IDA’s debt service over five years. All multilateral bank arrears
were cleared or rescheduled, and Paris Club creditors agreed

to apply Lyons terms to Uganda’s debt stock operations subject
to Naples and London terms. However, the fall in Ugandan ex-
ports in FY98 meant that Uganda’s NPV of the debt-to-exports ratio
had risen to 240 percent by the end of June 1999.

In September 1999, the Interim and Development Committees
endorsed HIPC enhancements. Subsequently, the Bank’s Board
approved additional debt relief equivalent to US$656 million for
Uganda, the multilateral creditors’ share being about 83 percent.
IDA assistance, amounting to 54 percent of the total, was to
provide relief equal to 38 percent of IDA’s outstanding balances
as of the end of June 1999. Uganda’s NPV of the debt-to-export
ratio is expected to reach 150 percent by completion. Under the
Enhanced HIPC, IDA will support Uganda’s poverty reduction
strategy. Before the April 2000 completion, the government fin-
ished a participatory Poverty Reduction Strategy Paper, which
was endorsed by the Board of IDA and the IMF, and performed
satisfactorily under the Fund’s Poverty Reduction and Growth Fa-
cility. In view of the progress made by other multilateral credi-
tors, including the African Development Bank, in confirming
their participation in the Enhanced HIPC, the Bank’s Board ap-
proved IDA’s commitment to provide debt relief once the African
Development Bank had confirmed its participation. Commend-
ing the government’s commitments and priorities, the Board
nonetheless urged it to clarify Ugandan poverty priorities, cost
out the poverty reduction strategy to ensure consistency with its
macroeconomic framework, refine Uganda’s poverty outcome tar-
gets, and strengthen institutions for monitoring poverty outcomes.

T h e  H i g h l y  I n d e b t e d  P o o r  C o u n t r i e s
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Tanzania. IDA’s commitments surpassed and
stayed above US$200 million all through FY90–94
(figure 2.1). Lending declined sharply during
FY95–96, partly because of the reorganization of
the Bank’s Africa Region and IDA’s need to take
stock of its strategy and the performance of its
portfolio. Although it has been rising since then,
it has remained well short of past levels, and
gross disbursements and net transfers are well
below their 1995 peaks (figure 2.1). 

Moreover, figure 2.2 indicates that the dis-
bursement ratio was low throughout FY92–96;
it is only since FY97, in response to immense ef-
fort, that it has exceeded 20 percent, and in
only three of the last nine years has the dis-
bursement performance of the Ugandan portfolio
been significantly better than the African aver-
age. The Bank’s study on aid and reform in
Africa has queried the rationale for the FY95–99
drop in funding given Uganda’s good policy
performance (Devarajan and others 1999). How-
ever, Uganda’s capacity constraints and “limited
progress on improving the efficiency and effec-
tiveness of government spending” argue for a
cautious approach to lending increases (Tu-
musiime-Mutebile 1998).

Adjustment claimed about 40 percent of IDA
lending in FY87–99. Table 2.1 presents a sectoral
disaggregation of lending by subperiods. As the
economy stabilized and first-phase market reforms
met their goals, IDA began to shift resources
from macroeconomic to sectoral support. IDA has
financed almost every sector over the years, with
agriculture and transportation drawing the largest
support (12 percent of total IDA lending).

Poverty reduction has been the overarching
goal of IDA’s strategy since 1995. An assess-
ment of project objectives suggests that capac-
ity building has also been an important priority
(see IDA 1999). As for infrastructure (in support
of PSD), its 35 percent share of lending during
FY97–99 was a response to the somewhat be-
lated realization that infrastructure bottlenecks
could become serious constraints to growth.10 

IDA’s average lending costs for each task and
project in FY88–97 were lower for Uganda than
for five comparator countries, and also lower than
the averages for Africa and the Bank overall
(Annex 1.1, table 1.1.3). Supervision costs per
project, however, were higher than for Ghana and
Zambia, as well as Africa and Bankwide averages.
Both supervision and total costs per project in-
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creased in the second half of the period; this is
appropriate, given the shift to more demanding
sector and investment lending in IDA’s portfolio. 

With respect to the outcomes, sustainability of
benefits, and ID fostered by its portfolio, IDA’s
lending has been marginally satisfactory. OED’s
evaluation ratings for outcome and institutional
development (ID) for the Ugandan portfolio of 21
projects were about as good as the average rat-
ings for Africa, but poorer than for the Bank and
for many of the comparator countries (table 2.2).
The sustainability of the portfolio’s results was
rated less likely than for the Bank as a whole, the
Africa Region, and the six comparator countries
except for Kenya. Table 2.2 indicates that more
than three-fifths of total lending to Uganda had
satisfactory outcomes, and about a fourth had sub-
stantial ID impact and likely sustainability. Most
projects with unsatisfactory outcomes had prob-
lems of quality at entry: overambitious design,
noninvolvement of beneficiaries during design, er-
roneous judgments of local capacity, and failure
to learn from previous experience. Although ro-
bust conclusions cannot be drawn from such a
small number of projects, the data suggest that
projects approved more recently have performed
better than older ones. For the 14 projects ap-

proved during FY87–90, only 48 percent by value
had satisfactory outcomes, whereas the 7 projects
approved since FY91 were generally highly rel-
evant, successful, owned by the borrower, and
flexibly supervised by the Bank.

As noted in the table, levels of risk established
under self-evaluation for the active portfolio
were below the Africa Region and Bank averages
when weighted by the number of projects and
by their volume. The Ugandan risk ratings were
also better than those for Burkina Faso, Ghana,
Kenya, and Malawi by number of projects and
for Kenya by commitments.

Although the small number of individual proj-
ects approved by sector precludes strong con-
clusions, outcome ratings for the 21 evaluated
projects in the Uganda portfolio were better than
those for both IDA and the Africa Region in 6 of
the 10 rated sectors: education, finance, PSM,
telecommunications, transport, and urban devel-
opment (see table 2.3). ID impact was substan-
tially better than for both IDA and Africa in
agriculture, adjustment lending, PSM, and trans-
port. “Likely sustainability” ratings, however, were
higher only in finance and telecommunications. 

What factors constrain the performance of
IDA’s Uganda portfolio? A review of IDA’s own

S E R V I C E S A N D P R O D U C T S
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supervision ratings and country portfolio per-
formance reviews reveals some recurring pat-
terns. Of the 20 supervised projects reviewed in
the 1998 portfolio, 9 lacked counterpart funds;
8 had poor project management, despite the
setting up of separate project implementation
units; 8 were tied up in procurement problems;
8 had either unsatisfactory or no ratings at all for
monitoring; and 4 had difficulties involving fi-
nancial covenants. Overdue audit reports were
common not only for ongoing projects (15 such
projects had audits overdue for a modal average
of 4 months) but also for closed ones (in 7 that
had closed, 16 audit reports were overdue for a
modal average of 16 months). Moreover, close
to 40 percent of the Ugandan portfolio had
“stale” supervision reports (Form 590s had not

been updated within the past six months) just
prior to the portfolio review. The turnover of task
managers was frequent and disruptive (as attested
by borrower counterparts and/or Implementa-
tion Completion Reports for projects such as
Economic and Financial Management, the Pro-
gram for the Alleviation of Poverty and Social
Costs of Adjustment, Public Enterprise, and Fi-
nancial Sector Adjustment). 

Overall Assessment
The bottom-up evaluation of IDA’s assistance
yields a clearly satisfactory outcome. Nonlend-
ing services performed better than IDA’s port-
folio. But more recently, even the outcome of
IDA’s lending has been fully satisfactory. Sus-
tainability remains a concern.
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FY87–99 FY87–89 FY90–94 FY95–99 FY95–96 FY97–99
Amount Amount Amount Amount Amount Amount

(US$ Share (US$ Share (US$ Share (US$ Share (US$ Share (US$ Share
Sector millions) (percent) millions) (percent) millions) (percent) millions) (percent) millions) (percent) (millions) (percent)

Agriculture 250 12 48 14 176 14 26 4 — — 26 5

Education 155 7 22 6 53 4 80 14 — — 80 16

Energy 125 6 — — 125 10 — — — — — —

Environment 37 2 — — — — 37 6 12 11 25 5

Finance 114 5 — — 101 8 13 2 — — 13 3

Industry 12 1 — — — — 12 2 12 12 — —

Multisector 555 26 117 34 313 28 125 21 — — 125 26

Health, nutrition, 

and population 200 9 43 13 78 6 79 13 45 43 34 7

Public sector

management 176 8 33 10 95 8 49 8 36 35 12 2

Telecommunications 52 2 52 15 — — — — — — — —

Transportation 249 12 25 7 75 6 58 25 — — 58 31

Urban districts 122 6 — — 100 8 22 4 — — 22 5

Water and sanitation 102 5 — — 102 8 — — — — — —

Total IDA 2,149 100 340 100 1,218 100 592 100 106 100 486 100

Average annual 165 113 244 118 53 162

Adjustment 835 39 117 34 514 42 205 35 — — 205 42

Investment 1,314 61 223 66 704 58 387 65 106 100 281 58

Macro 555 26 117 34 313 26 125 21 — — 125 26

Sector 1,594 74 223 66 904 74 467 79 106 100 361 74
Source: World Bank Integrated Controller’s Systems.
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Sector Uganda Africa IDA Uganda Africa IDA Uganda Africa IDA Uganda Africa IDA

Agriculture 5 113 170 40 54 65 40 11 41 40 27 33

Education 1 40 56 100 68 75 0 28 45 0 13 20

Finance 1 20 35 100 50 57 100 25 34 0 40 37

Multisector 4 81 114 50 63 75 25 37 45 25 11 13

Health, nutrition, and population 2 28 37 50 46 65 0 29 43 0 21 19

Public sector management 3 36 52 67 39 60 0 19 38 33 17 27

Telecommunications 1 8 10 100 74 80 100 38 60 0 25 40

Transportation 2 38 62 100 63 73 0 34 52 50 42 45

Urban development 1 19 29 100 68 62 0 26 31 0 26 21

Water supply and sanitation 1 14 22 0 29 45 0 14 27 0 21 36

Total 21 465 691 62 56 66 24 29 40 24 24 29

Note: ID = institutional development.
Source: OED Project Information Form database, March 2000.

O E D P r o j e c t  E v a l u a t i o n  F i n d i n g s  b y  S e c t o r
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Satisfactory outcome Likely sustainability Substantial ID impactNumber of projects

OED-evaluated operations Active operations
Net Net

commitments Sustain- commitments
No of (US$ Outcome ability ID sub- Net dis- No. of (US$ Commit-

Portfolio rated projects millions) satisfactory likelya stantial a connectb projects millions) Projects ments

Uganda 21 1,073 62/63 24/38 24/25 24 26 1,160 15 17

Africa

Region 461 19,237 56/66 29/33 24/27 16 381 14,042 22 21

Bankwide 1,387 121,544 70/79 50/63 34/41 11 1,566 123,057 20 20

Burkina Faso 10 288 90/99 40/38 20/13 0 11 278 18 12

Ghana 36 1,623 69/73 39/52 39/58 9 27 1,138 19 10

Kenya 23 1,218 35/53 13/6 9/5 30 12 514 50 62

Malawi 14 585 57/66 43/69 29/25 43 19 745 16 16

Mozambique 16 932 81/91 44/69 56/64 6 16 861 0 0

Tanzania 12 881 75/71 67/54 50/33 0 22 1,129 9 9

Note: ID = institutional development.
a. Percentage of projects over percentage of net commitments.
b. Net disconnect is the gap between the percentage of satisfactory supervision ratings at exit and the percentage of satisfactory OED outcome ratings.

Source: Data on OED-evaluated operations are from the OED project evaluations database, reflecting project evaluations through January 28, 2000. Data on the riskiness of the active
portfolio are from the Quality Assurance Group Web site.

Portfolio at risk (percent)
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THE DEVELOPMENT IMPACT
OF IDA’S ASSISTANCE

This section evaluates the International Development Association’s (IDA)
assistance by assessing the contribution to Uganda’s development out-
comes. This is done by examining the impact of the assistance in some

important thematic areas: macroeconomic reform, poverty reduction and so-
cial development; institutional development in the public sector; and pri-
vate sector development. The overall assessment is the same as in the
previous section—that is, IDA’s assistance had a satisfactory outcome. The
analysis here provides a different angle in viewing the results.

Uganda faced seemingly overwhelming odds in
1986—runaway inflation, huge external deficits,
and minuscule international reserves. Its pro-
ductive base and economic infrastructure were
badly damaged; regulation and control stifled pri-
vate enterprise; the huge public enterprise sec-
tor was in shambles; public utilities, industry, and
transport networks were dysfunctional or non-
existent; banks were insolvent; the Asian entre-
preneurial community had fled; and agriculture
had retreated into subsistence. 

IDA’s initial goal in FY87 was to rapidly engi-
neer stability, rehabilitate the economy after the
ravages of civil war, and achieve significant
growth. Once inflation was curbed in 1993 and
the government’s commitment to reform was as-
sured, IDA set its sights on the twin objectives of
rapid growth and poverty reduction, predicating
success on private sector development (PSD) and
promotion of efficient public sector institutions.

Macroeconomic Reform
When the government’s initial “control regime”
failed, IDA stepped in to support its Economic
Recovery Program (ERP) with the 1987 First
Economic Recovery Credit (ERC I) and 1990
Second Economic Recovery Credit (ERC II). Al-
though the ERCs’ main focus was rehabilitation
and stabilization, they initiated market-oriented
reform along a broad front. The first and second
Structural Adjustment Credits (SAC I and SAC II),
which followed in 1991 and 1994, continued to
focus on stabilization but were largely geared to
structural reforms affecting public sector man-
agement (PSM) and PSD.1 Together the four
credits were designed to mobilize revenue and
protect priority program areas; liberalize prices,
foreign exchange, trade, and coffee and cotton
marketing; streamline the regulatory system gov-
erning investment; return Custodian Board prop-
erties confiscated in 1971–79 under President Idi
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Amin; resume relations with external creditors;
liberalize interest rates; reform and privatize
public enterprises; and pursue civil service re-
form (CSR). IDA approved a third SAC in 1997
to reinforce stabilization and accelerate growth
through reforms affecting government revenues,
trade and tax incentives, the management and
efficiency of public expenditures, the parafiscal
deficits of public enterprises, and the fiscal costs
of financial sector reform.

The overall outcome of IDA’s macroeconomic
reform program was highly satisfactory. The re-
covery, stabilization, and adjustment objectives
of all the adjustment operations were consistent
with IDA’s Country Assistance Strategy (CAS). To-
gether with the International Monetary Fund’s
(IMF) ongoing programs, IDA’s operations helped
Uganda stabilize and bring closure to many re-
forms that enhanced PSD and PSM.2 This was
possible partly because IDA sequenced these op-
erations closely with numerous complementary
adjustment, investment, and technical assistance
(TA) credits to strengthen Ugandan capacity for
reform and economic management and to pro-
mote similar reform objectives in the agriculture,

financial, and public enterprise sectors (see fig-
ure 3.1).3 In addition, IDA’s timely organization
of donor cofinancing eased fiscal and external
adjustment.

IDA had overoptimistic expectations about
how long stabilization and adjustment would
take. But IDA’s staunchness in pushing on with
overlapping adjustment credits, even when suc-
cess was elusive, built credibility and trust. More-
over, IDA’s analytical insights and conditionality
helped the reformers in government win reluc-
tant government policymakers over to reform
(Holmgren and others 1999, pp. 38–39). Thus, the
consistency of IDA’s objectives and strategy, the
design of its interventions, its sustained reform
efforts, the sequencing of its supportive opera-
tions, and the role of conditionality in strength-
ening the hand of Ugandan reformers made
IDA’s macroeconomic program highly relevant.

Uganda grew at an average 5.5 percent an-
nually for five years after 1987, and then at 7.1
percent during the next six years. Thus, the size
of the economy has about doubled since 1986—
a significant achievement in light of the physi-
cal and institutional destruction that took place
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during the war.4 However, GDP per capita has
still not caught up to prewar levels: per capita
GDP in 1997, 10 years after peace was estab-
lished, was 84 percent of its level in 1970. Still,
by the standards of other countries—the Africa
Region’s Higher Impact Adjustment Lending
(HIAL) group and the six African comparator
countries shown in table 3.1—Uganda’s macro-
economic outcomes are superior (OED 1999).
The only country in the comparison group that
had higher GDP growth was Mozambique, an-
other post-conflict country. The growth rates of
Ugandan per capita GDP were higher than in
comparator countries during 1993–98, and higher
than the “normative” growth benchmarks set

out in IDA’s adjustment documents and Policy
Framework Papers (PFPs) for Uganda.

Growth has been spurred by private invest-
ment (now about 12 percent of GDP, compared
with 8 percent in FY87–93), and direct foreign
investment is currently about 17 percent of pri-
vate investment. However, the modest overall rate
of investment (an average of 17 percent of GDP
in the past five years) and the prevailing con-
straints that hamper private investment raise
questions about the sustainability of growth. In-
ternational reserves, almost nonexistent in 1986,
are now equivalent to about five months of im-
ports. Careful macroeconomic management
brought down annual inflation from more than
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Period/indicator HIAL Uganda Burkina Faso Ghana Kenya Malawi Mozambique Tanzania

Inflation

1987–92 27.5 105.6 0.1 21.5 13.9 19.1 64.5 30.1

1993–98 19.6 11.0 7.4 33.7 17.7 33.8 36.6 24.0

Annual real GDP growth 

1987–92 2.4 5.5 2.9 4.7 3.8 2.2 5.7 4.5

1993–98 3.9 7.1 3.6 4.5 2.6 5.9 7.8 3.0

Annual real per capita GDP growth

1987–92 –0.5 2.8 0.3 1.5 -0.2 –1.1 5.0 1.6

1993–98 0.8 3.9 0.8 1.4 -0.8 2.6 3.4 0.1

Note: HIAL = Higher Impact Adjustment Lending.
Source: OED 1999.

G r o w t h  a n d  I n f l a t i o n : P e r f o r m a n c e  o f
U g a n d a  a n d  C o m p a r a t o r s  ( p e r c e n t )

T a b l e  3 . 1

1989–90 1998–99

Monetary agriculture 5.98 24.30 23.10

Nonmonetary agriculture 2.00 29.60 19.70

Manufacturing 12.74 5.40 9.60

Construction 10.46 5.10 7.30

Trade 8.41 11.00 13.10

Hotels and restaurants 12.10 1.10 1.80

Transport and communication 9.03 4.10 5.20

Total GDP 6.40 100.00 100.00

Source: Holmgren and others 1999.
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Percent average annual growth,
1989–90 to 1998–99

Percent share of GDP



105 percent in 1987–92 to single-digit levels dur-
ing 1994–98—much lower than in comparator
countries except for Burkina Faso (table 3.1 and
Annex 1.1, table 1.1.6).

The structure of the economy changed sig-
nificantly between FY90 and FY99, reflecting the
rapid growth of manufacturing and construction
and the decline in the relative share of agricul-
ture (see table 3.2). The shares of trade, trans-
portation, communications, and hotel services also
grew. The share of monetary agriculture (largely
cash crops) dropped only marginally; the decline
was largest in nonmonetary subsistence, largely
food crop, agriculture, which grew at barely 2 per-
cent yearly. The share of nontraditional items in
total exports jumped from 18 percent in FY95 to
more than 30 percent by the third quarter of FY99
(for more on the composition of Uganda’s ex-
ports, see Annex 1.1, table 1.1.7). But the ratio
of exports to GDP—at about 10 percent—suggests
that Uganda has not yet fully benefited from its
increased openness. Infrastructure and customs
bottlenecks (in Kenyan, Tanzanian, and Ugandan
ports) are part of the cause. 

Government revenues, which rose from about
5.5 percent in FY87–89 to about 11 percent in
FY96, leveled out for the next two years, but rose
after that. Expenditures have been contained at
about 18 percent of GDP. The government deficit
before grants fell to about 6 percent of GDP in
FY98, and the deficit with grants is now less than
1 percent (figure 3.2a). Domestic bank financing
has been negative for several years. The current
account deficit with grants is about 2 percent of
GDP. Foreign exchange reserves are equivalent to
about five months of imports (figure 3.2b).

The past reforms and the achievements thus
far are likely to be sustainable. However, the con-
tinuance of high rates of growth is uncertain for
several reasons. First, the commitment to future
reform—essential for growth—needs to extend
beyond the president and his team of reformers
to encompass Parliament, the bureaucracy, the
professional elite, and civil society, elements of
which are still not market-friendly. Second, the
continuing disturbances in northern Uganda, the
government’s entanglements in the disputes of
neighboring countries, and its inability to keep
a lid on military expenditures may be an enor-

mous drag on growth. Third, it is questionable
whether the civil service and government insti-
tutions will adapt quickly enough to the fiscal and
administrative changes implied by decentraliza-
tion to handle the huge demands for the physi-
cal and social infrastructure that are critical if the
private sector’s growth momentum is to be main-
tained, particularly outside Kampala. Fourth, agri-
culture has to be the next great frontier of
Uganda’s development; therefore, the proposed
agricultural modernization plan faces the great
challenge of effecting commercialization on the
scale needed to transform the small-scale food
sector, which involves 85 percent of Uganda’s
population in some way. Fifth, it is unclear
whether improvements in Uganda’s regulatory
framework, regional trade facilities and economic
diplomacy, and physical and institutional infra-
structure are proceeding fast enough to overcome
the constraints of Uganda’s landlocked status
and the high transport and transaction costs that
deter nontraditional exports from becoming the
private sector’s engine of growth. Finally, there
is the worrisome matter of corruption, which is
pervasive across the public sector and could
dampen Uganda’s investment climate. 

Poverty Reduction, Gender, 
and Social Development
Until 1993, IDA prepared almost no economic and
sector work (ESW) on poverty or social issues.
Then, a poverty assessment was issued in the
form of a 1993 Country Economic Memorandum
(CEM), setting out a possible agenda for “grow-
ing out of poverty.”5 From then on, IDA prepared
several studies, on agriculture (1993), social sec-
tor strategy, AIDS, and health and education ac-
cess, which explored the dimensions of poverty,
social service delivery systems, and how the
rural sector and food crop farming determine
poverty (see Annex 1.1, table 1.1.2). IDA also pre-
pared a tracking study of health and education
expenditures, and it supported poverty moni-
toring. But, it was only after the 1995 CEM (The
Challenge of Growth and Poverty Reduction) and
the subsequent Consultative Group (CG)—at
which the Netherlands proffered strong support
for work on poverty—that IDA and the Gov-
ernment of Uganda (GOU) focused on poverty
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reduction as a major development theme, and
only in 1997 did IDA pioneer the participatory
poverty assessment that fed into the CAS and
identified poverty reduction as its central goal. 

IDA’s first three adjustment operations focused
indirectly on poverty by emphasizing inflation con-
trol, producer price increases, imports of inputs
and consumer essentials, and expenditure allo-
cations to basic services. Moreover, the First Struc-
tural Adjustment Credit (SAC I) and the Agricultural
Sector Adjustment Credit (1990) proved to be

potent poverty eradication instruments because
their coffee and cotton marketing reforms raised
the incomes of poor farmers (van Holst Pellekaan
1999). The Program for the Alleviation of Poverty
and Social Costs Adjustment (PAPSCA), the North-
ern Uganda Reconstruction Project (NURP), and
Education IV (which financed primary school
textbooks) were the only projects that had explicit
poverty reduction objectives. 

After the 1993 CEM and 1995 CAS, lending fo-
cused more closely on poverty. The FY94 Dis-
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trict Health Services Project sought to increase
primary health care coverage, the FY95 Sexually
Transmitted Infections Project targeted popula-
tions at high risk for HIV, and the FY98 Nutri-
tion and Early Childhood Development Project
aimed to reduce stunting and improve preschool
nutrition, primary school readiness, and the in-
comes of poor parents (Cederlof n.d.). The FY94
Primary Education Teachers Development Pro-
ject, which aimed to rehabilitate education fa-
cilities and train teachers, was overtaken by the
FY98 Education Sector Adjustment Credit that
squarely addressed universal primary education
and the education needs of the poor. Projects in
agriculture (extension, research, and training),
water and sanitation, and transportation ap-
proved during and after FY93 also improved
the lives of poor farmers and communities.6

Since the 1997 Highly Indebted Poor Countries
(HIPC) Initiative, substantial IDA debt relief has
also supported the Poverty Action Fund’s (PAF)
poverty objectives. 

Informed by a 1991 Women in Development
assessment paper, the 1993 CEM and the 1995
and 1997 CASs flagged the importance of inte-
grating gender concerns into the IDA portfolio.
An IDA paper on legal constraints facing
women—a follow-up to a 1998 regional initia-
tive, Gender and Law: Eastern Africa Speaks
(Gopal and Salim 1998)—led IDA to approve an
Institutional Development Fund grant to assist
Uganda’s minister of gender to develop and im-
plement a training program on gender awareness
for district councilors. The 1995 CAS called for
a selective gender strategy of legislative reform,
investments in health and education, and actions
targeted to agriculture and AIDS. The 1997 CAS
included integrating gender concerns into the
Povery Eradication Action Plan (PEAP), educa-
tion, health, and agriculture. Almost all IDA proj-
ects approved during FY92–FY98 for agricultural
extension and research and training, small town
water supply, and health and education incor-
porated a gender focus.7

However, the neglect of population and re-
productive health issues in a country with a
poor record of girls’ education and high rates of
population growth, fertility, and maternal mor-
tality is a striking gap (World Bank 2000). 

In education, IDA’s relevance increased over
time. Education IV and the Primary Education
Teacher Development Projects laid the ground-
work for universal primary education. While
this was IDA’s goal from the start, it had mis-
givings about the financial feasibility of univer-
sal primary education, the leadership’s willingness
to cut higher education subsidies, and the po-
litical costs of reallocating resources from terti-
ary to primary education. Therefore, IDA
advocated cost recovery and resource shifts at
the margin to primary education (Ransom 1999).
When universal primary education was adopted
in 1977, IDA provided core budget support
through the Education Sector Adjustment Credit,
which earned it a “seat at the table” for dialogue
with the GOU (although at some cost to its re-
lationships with other donors, particularly the
United Kingdom’s Department for International
Development).8 Recognition of the timeliness
of IDA’s intervention has gone some way to
restoring donor coordination in the sector. 

IDA’s lending had some shortcomings in ad-
dressing the problems of poor subsistence farm-
ers, and it has not yet succeeded in persuading
government to follow through expeditiously on
NURP to address the problems of the country’s
poor northern and eastern regions.9 IDA did
not succeed in influencing the PEAP to main-
stream gender across sectors, although the PEAP
has focused rightly on girls’ enrollment, en-
hancement of women’s productivity, and
women’s legal and customary powers. In IDA’s
own lending, ad hoc interventions and inatten-
tion to gender during supervision suggest that
its overall relevance in IDA’s project compo-
nents was low (gender issues were addressed in
only 3 of 20 Form 590s prepared in FY98). How-
ever, it is likely that universal primary education
(and IDA’s support) will prove to be the best gen-
der leveler. 

IDA’s ESW helped the government and IDA
to put poverty reduction and social development
at the center of their country strategies. IDA’s sup-
port helped the Ministry of Finance, Planning,
and Economic Development (MFPED) raise pub-
lic sector expenditures on program priority areas,
health, and education. By documenting service
performance and expenditure leakages, IDA
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strengthened the MFPED’s ability to protect so-
cial expenditures and helped the government,
civil society, and its own team to recognize the
importance of service delivery and governance
for poverty reduction. The leakages also help ex-
plain why Uganda’s social indicators have not
kept pace with growth.10 IDA also demonstrated
the power of participation and fostered debate
that makes Uganda one of IDA’s best-prepared
clients in developing a Poverty Reduction Strat-
egy Paper acceptable to the GOU, the IMF, and
IDA. Moreover, IDA reinforced the government’s
commitment to decentralization and sectorwide
strategies to ensure countrywide norms and ac-
cess to social services.

Absolute poverty in Uganda declined by 21
percent during FY92–98 (by headcount; table
3.3). The depth and severity of poverty declined
as well. Poverty also lessened in both rural and
urban areas, all regions of the country, and
among farmers of both cash and food crops. Cof-
fee marketing liberalization allowed farmers to
retain as much as 65 to 80 percent of export pro-
ceeds, compared with 30 percent before the re-
form. Liberalization thus gave coffee farmers
additional coffee export revenues of about US$96
million, or US$19 per capita annually (in FY97
prices) during FY91–97, compared with a coun-
terfactual situation of no reform (van Holst
Pellekaan 1999). Since even the poorest farmers
in Uganda produce some coffee, the reforms IDA
promoted were perhaps the most relevant and
strategic for reducing poverty in the country. 

Although rural poverty decreased, almost 50
percent of Uganda’s rural population remain
poor, and this population now accounts for 95
percent (headcount measure) of the poor in
Uganda. Poverty among food crop farmers has
barely declined, and disparities between food and
cash crop farmers have widened by about 15 per-
centage points. Moreover, disparities in poverty
between the central region and the west, north,
and east regions have deepened along all meas-
ures of poverty (table 3.3).11

Figure 3.3 and Annex 1.1, table 1.1.8, compare
Uganda’s social progress with that of six other
African countries in 1996. In infant mortality,
Uganda ranked squarely in the middle after
Ghana, Kenya, and Tanzania. However, the coun-

try made the greatest gains in immunization rates
for diphtheria and measles during 1986–95.
Uganda has also progressed in education. It
raised its rank in gross primary enrollments from
sixth among the seven countries in 1980 to fourth
by 1995, even before universal primary educa-
tion was introduced. Uganda also made great
strides in overcoming illiteracy. But it ranked
lowest on life expectancy and the death rate.

Despite significant change, women are still
way behind men in social progress, particularly
in adult literacy and gross primary enrollment
(figure 3.4). With location—both regional and
rural and urban—a significant determining fac-
tor, the 50 percent illiteracy rate among women
was almost double the 26 percent rate for men.12

The gross secondary enrollment rate was only
9 percent for girls in 1990, compared with 15 per-
cent for boys. While these data are out of date,
the base levels are so low that even with sig-
nificant improvement they would have been
unlikely to have reached acceptable levels by
now. However, gender differences in health in-
dicators either favored women, despite the higher
prevalence of HIV/AIDS, or were less stark or
absent, as in the case of life expectancy at birth.
Overall, 67 percent of households headed by
women (which constitute 25 percent of the total
number of Ugandan households) were below the
poverty line in FY95. Lower literacy rates and the
force of custom and tradition prevent women
from taking advantage of economic opportuni-
ties such as credit, training, and technology,
particularly in the food sector, where women are
responsible for the bulk of production.

Whether poverty reduction and social progress
will continue at the same pace is uncertain. First,
at around –1.26, the poverty reduction elasticity
of growth has been lower than in Ghana (–1.73
percent) (Appleton 1999). Much higher or more
broadly based growth is required for a more
rapid decline in poverty. Second, while much of
the past reduction in poverty has been traced to
the liberalization of agricultural marketing, no
quick reforms with comparable potential for
poverty reduction appear to be at hand. While
the plan for agricultural modernization holds
promise, it will hinge critically on the ability of
the agricultural sector, particularly the food sec-
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tor, to adapt through diversification, technolog-
ical advance, and commercialization to rapidly
changing markets, requiring arduous effort on a
large number of fronts. While the consensus
building process will undoubtedly have a large
pay-off in the future, the excruciatingly slow
evolution of the modernization plan may be
symptomatic of the future pace of progress in an
area where stakeholder groups are so numerous
and diverse.13 Fourth, the country’s political and
military objectives may jeopardize the PEAP.
Fifth, the lack of depth in financial markets re-
duces the scope of short-term monetary policy
in smoothing out the impact of external and in-
ternal shocks (such as coffee booms, sudden in-
fluxes of private capital, domestic revenue
shortfalls, and fluctuations in aid flows); gov-

ernment has to rely on heavy-handed fiscal cor-
rections (expenditure and cash management) to
keep inflation control strategy on track.14 If the
past is prologue, the social sectors are at high-
est risk of being losers when outturns have to con-
tract relative to budget allocations. Finally, slow
progress in PSD, diversification of the economy,
and governance; continuing leakages in social ex-
penditures, which imply slow improvement in the
human resource base; and inadequate attention
to population issues continue to pose major ob-
stacles to poverty reduction.

Institutional Development Outcomes 
in the Public Sector
To enhance institutional development (ID) in
Uganda, IDA focused on the budget framework,
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Head count Poverty shares
1992 1997–98 1992 1995–96

National 55.5 44.0 100.0 100.0

Rural 59.4 48.2 93.7 95.1

Urban 28.2 16.3 6.3 4.9

Regional

Central 45.5 27.7 25.1 18.9

West 52.8 42.0 23.0 23.8

East 59.2 54.3 29.7 35.2

North 71.3 58.8 22.2 22.1

Sector of household head

Food crop 63.7 62.2a 54.1 56.6

Cash crop 60.1 43.7a 25.3 24.1

Other (national)

Depth of poverty 20.4 13.7 – –

Severity of poverty 9.9 5.9 – –

Disparities (in percentage points)

Rural-urban 31.2 31.9

Regional (relative to central)

West 7.3 14.3

East 13.7 26.6

North 25.8 31.1

By Crop

Food-cash 3.6 18.5

a. Data are for 1995–96.
Source: Appleton 1999.



PA R T  1 :  C O U N T R Y  A S S I S TA N C E  E VA L U AT I O N

T H E D E V E L O P M E N T I M PA C T O F I D A’ S A S S I S TA N C E

2 7

F i g u r e  3 . 3
U g a n d a ' s  P r o g r e s s  i n  

F o u r  S o c i a l  I n d i c a t o r s ,  1 9 8 7  a n d  1 9 9 6

Malawi

Mozambique

Tanzania

Kenya

Burkina Faso

Ghana

Uganda

Life expectancy (years)

100 20 30 40 50 60 70

Source: World Bank 1997, 1998.

1987
1996

Malawi

Mozambique

Tanzania

Kenya

Burkina Faso

Ghana

Uganda

Gross primary enrollment (percent)    

200 40 60 80 100 120 140 160

1987
1996

Malawi

Mozambique

Tanzania

Kenya

Burkina Faso

Ghana

Uganda

Female illiteracy (percent)

200 40 60 80 100

1987
1996

Malawi

Mozambique

Tanzania

Kenya

Burkina Faso

Ghana

Uganda

Infant mortality (per 1,000 live births)

200 40 60 80 100 120 140 160

1987
1996

F i g u r e  3 . 4 G e n d e r  G a p  I n d i c a t o r s  i n  U g a n d a

Source:  World Bank 1997, 1998.

50

56
62

43 43

71

43
50

26

43

56
59

74

9
15

40

30

20

10

0
1995

Mortality
1996 

Life expectancy
at birth

1985
Adult

literacy

1995
Adult

literacy

1980
Gross primary

enrollment

1992–93
Gross primary

enrollment

1990
Gross secondary

enrollment

60

80

70

90

100
Female Male



capacity building, CSR, decentralization, and
governance. (IDA’s promotion of private sector
institutions is discussed in the PSD section.) 

The Budget Framework
IDA’s involvement in PSM began in FY92–93. Suc-
cessive Public Expenditure Reviews (PERs) began
to focus on identifying expenditure priorities
and transforming Uganda’s fairly closed budget
process, managed by technocrats, into a more
open, consultative exercise. The 1993 PER pro-
posed the preparation of an annual expenditure
issues paper and a comprehensive Medium-Term
Expenditure Framework to lay out objectives,
strategies, expenditure priorities, and proposed
budget allocations. Over time, the IDA PER itself
evolved into a process: rather than prepare a for-
mal report for government and donors, the FY98
PER provided support to government for push-
ing on with reform of the budget process. 

IDA was instrumental in “[remarkably trans-
forming] the budget structure in favor of the so-
cial sectors and the [priority program areas] PPAs”
(figure 3.5).15 The IDA-coordinated donor re-
view of budget priorities effectively certified that

Ugandan public expenditures were being in-
curred for purposes that the country’s major fin-
anciers could support (Moon 1997). Moreover,
IDA’s support for opening the budget up to dis-
trict administrators, Parliament, and nongovern-
mental organizations (NGOs) helped the MFPED
realize that stakeholders armed with better budget
information could become its allies in deterring
ministerial deviations from budget commitments.16

In this spirit, the MFPED has also instituted quar-
terly PAF meetings, attended by line ministries,
donors, and the media, to report on PAF releases
and the districts’ use of funds. Thus, by helping
to incorporate a medium-term focus into the
budget, prioritize expenditures, give line ministries
a sense of “buy-in,” open up the budget to major
stakeholders, and enhance accountability, IDA’s
support for budget reform clearly anticipated the
Bank’s Comprehensive Development Framework
(CDF). 

There is still a way to go in better budget im-
plementation; clarifying sector objectives; linking
resource allocations, sector output, and outcome
goals; and integrating recurrent and develop-
ment expenditure plans and donor and local fi-
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nance (Tumusiime-Mutebile 1998). A glaring gap
is the absence of reliance on (and associated
mechanisms and responsibilities for) monitor-
ing and evaluation as an input to government re-
source allocation decisions, learning within line
ministries, accountability within government, and
donor assessments of the success of their devel-
opment efforts. Nevertheless, IDA’s performance
in budget reform has been highly satisfactory. 

Capacity Building
When the war ended, IDA realized that if the
GOU’s ERP was to be implemented effectively, it
had to help restore government’s economic and
financial management capacity and the quality of
the civil service and encourage skilled Ugandans
to rejoin the government. IDA deployed three TA
credits—TA III (FY88), the Economic and Finan-
cial Management Project (EFMP, FY93), the Insti-
tutional Capacity Building Project (ICBP, FY95)—as
well as SAC III.17 IDA also used EFMP, ICBP, and
SAC III to support decentralization by promoting
new organizational structures, expenditure man-
agement, training, and accountability and trans-
parency in budget transfers to local governments.
The Institutional Capacity Building Program (ICBP)
also supported CSR, efficient service delivery,
legal sector reform, development of the ac-
countancy profession, and training for the private
sector. IDA complemented these efforts with ca-
pacity building components in numerous invest-
ment projects, which also aimed to improve
service delivery.18

The TA objectives were very relevant in ad-
dressing Uganda’s binding constraints—
management, accounting, data, and systems. They
were also consistent with the government’s reform
initiatives—CSR, decentralization of service deliv-
ery, and improved economic and financial man-
agement. Similarities in their objectives, instruments,
timing overlaps, and links to IDA’s adjustment
operations ensured continuity, and their mixture
of “process” and “blueprint” made them respon-
sive to Uganda’s evolving needs. However, all
the projects were flawed. The TA projects were un-
duly complex, demanding, and unwieldy. None
were anchored in an explicit institutional devel-
opment strategy.19 Most projects, including the
capacity building investment project components,

suffered from poor sequencing, with either CSR
or decentralization. The CSR’s staff retrenchments,
vacancy freezes, and inadequate pay meant that
the right staff were not available for capacity build-
ing, and administrative and information systems
(revamped by the Economic and Financial Man-
agement Project, EFMP) did not address the fun-
damental changes in central and local
responsibilities that accompanied decentraliza-
tion. These sequencing flaws were exacerbated by
IDA’s initial failure to convince the GOU of the
need to coordinate the CSR, decentralization, and
expenditure management reforms. Poor coordi-
nation resulted in poor implementation of the
EFMP’s central budget, financial management,
and cash management measures. 

Despite evidence on TA misuse, IDA spent
more funds on expatriate consultants than on
training. Training itself had no coherent under-
lying strategy. In a practice that is pervasive
across the IDA portfolio, government managers
used training allowances to compensate staff
for poor salaries. Thus, pay reform remains the
Achilles’ heel of IDA’s capacity building efforts.
Moreover, IDA’s attempts to build line ministry
capacity have been fairly ad hoc, line ministries
remain weak, and most still find it difficult to de-
vise sectorwide reform and investment strate-
gies that IDA and the donors can support. Despite
these design flaws, both TA III and EFMP’s de-
velopment outcomes have been satisfactory,
largely because of the MFPED’s commitment to
its development objectives.20 ICBP is still under
way. Overall, IDA’s capacity building efforts have
been only modestly satisfactory. 

Civil Service Reform
The GOU and IDA realized early that the civil serv-
ice suffered from excessive centralization, bloated
size, inadequate pay and benefits, a compressed
salary structure, and nontransparent cash bene-
fits (Langseth and others 1995). Initially, the fis-
cal and efficiency needs of its adjustment programs
induced IDA (in ERC II, TA III, and SAC I) to focus
on reducing civil service numbers and restruc-
turing government ministries. IDA also financed
(under EFMP) a chief technical adviser to the
Ministry of Public Service.21 During 1993–95, SAC
II added wage reform and monetization of non-
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cash benefits to downsizing, while ICBP focused
on salary structures to improve incentives; rules
and regulations to improve the transparency of
personnel administration; and results-oriented
management, a baseline service delivery survey,
and facilities and records management to im-
prove the effectiveness of the civil service.22 IDA’s
CSR interventions in this early period were there-
fore clearly relevant. Although SAC III in 1997
called for output-oriented budgeting, CSR dropped
out of IDA’s strategy statements for two years, as
decentralization and universal primary education
intervened, but it reappeared in the 1998–99
PFPs. As ministry roles changed with decentral-
ization and the numbers of unregistered teachers
mounted with universal primary education, em-
phasis shifted back to ministerial restructuring, staff
cuts, and personnel management. 

Progress on implementing the government’s
CSR program began in FY93 when the chief
technical adviser was appointed to the Ministry
of Public Service.23 Successive restructuring and
downsizing rounds reduced ministries by a third
and civil service numbers by more than half (to
123,000 by December 1995). Concomitant de-
mobilization downsized the military by 40
percent. But poor synchronization with decen-
tralization led to yet another round of job eval-
uations and ministerial restructuring. The
employment freeze was flouted under the guise
of restructuring, civil service numbers crept up,
and wage arrears grew, undermining budget
management. Payroll monitoring has therefore
not yet been effective.24 

To improve wage transparency, boost wages
(with savings from asset sales and retrenchment),
and decompress the wage structure, the gov-
ernment, in line with IDA’s suggestion, monetized
benefits, increased wages across the board, and
adopted living wage targets for each civil serv-
ice grade.25 Wages are now close to the living
wage for the lowest-paid civil servants but are well
short of targets for mid-level and senior managers.
Mid-level management remains demoralized. Re-
cent interviews at the Ministry of Public Service
suggest that pay reform is not a political prior-
ity, and the living wage concept may be quietly
dropped. Pay reform, however, remains a criti-
cal prerequisite for IDA’s objectives for service

delivery, capacity building, and governance. 
Although output-oriented budgeting is being

implemented under the budget exercise, the
ministry indicated that results-oriented manage-
ment is unlikely until managers have power to
hire and fire workers, set salaries, and monitor
outputs. Such progress is a long way off. Over-
all, CSR has been slow, interrupted, and poorly
sequenced with decentralization and capacity
building. Much more downsizing and restruc-
turing are needed, and IDA needs to focus on
pay reform and efficiency. Thus, IDA’s CSR out-
comes have been only partially satisfactory. 

Decentralization
Although IDA prepared a “District Management
Study” (1992)—which was discussed at a national
workshop just before the GOU’s 1993 formal de-
cision to decentralize, has promoted capacity
building for decentralization since 1992, and
helped the government draft the Local Govern-
ment Act of 1997—its approach has essentially
been indirect.26 It has focused as much on ca-
pacity building for decentralization as on local
service delivery. IDA’s EFMP, ICBP, and SAC III
aimed to improve district budgeting, financial
management, and accountability.27 In addition,
several IDA investment projects on infrastructure
and social sectors provided support for building
capacities for planning, management, budgeting,
accountability, and service delivery at the district
and facility levels. IDA also trained local com-
munities and NGOs to perform a variety of serv-
ice functions and mobilize resources. 

It was only in December 1999, more than two
years after the 1997 act, that IDA focused on serv-
ice delivery and approved its own Local Gov-
ernment Development Program (LGDP). The
LGDP, which builds on IDA’s piloting experience
with the Kampala City Council, plans to
strengthen central institutions responsible for
decentralization and fund local governments to
test the feasibility of alternative service delivery
mechanisms, decentralized service delivery, and
devolution of the development budget. LGDP’s
ultimate aim is to monitor and evaluate project
implementation to pick out good strategies and
implementation modes for scaling up the pro-
gram to the national level. 
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The budgetary, expenditure, and financial
management reforms promoted by EFMP, ICBP,
and SAC III are all mutually consistent, coherent,
and relevant to IDA and government strategy. But
they address the prerequisites for successful de-
centralization and stop short of the actual func-
tions and mechanisms of decentralized service
delivery. After lengthy indecision about strategy
and three years of piloting (with the assistance of
the United Nations Capital Development Fund),
IDA is now confronting those tasks—and its own
need to learn by doing—through the LGDP, a
good six years after the government formally
adopted decentralization. 

IDA’s individual social and infrastructure in-
vestment projects that promote decentralization
(evaluated in IDA 1999) are also tackling decen-
tralized service delivery in a scattered way (Uganda
Manufacturers’ Association Consultancy and In-
formation Services Limited 1998). It is not clear
whether their primary objective is to provide serv-
ice or to develop district organizations and systems.
Moreover, despite formal service delivery mandates
to districts, IDA’s resources are largely spent at the
central rather than the local level. Nevertheless,
IDA’s provision of technical support, training, in-
formation, and financial assistance to communi-
ties and NGOs has empowered them to improve
water, health, agricultural, and roads services;
demonstrated the feasibility of adopting a de-
mand-responsive approach to service delivery;
and promoted self-reliance through community
contributions and user charges. Such community
empowerment for service delivery functions—
particularly valuable at this early stage when dis-
trict and subcounty civil society and consumer
organizations have not yet matured—can provide
signal lessons for IDA in implementing LGDP.
Thus, although it is too early to assess IDA’s sup-
port for decentralization, and its overall achieve-
ments in supporting decentralization to date have
been modest, it has made a good beginning. 

Governance 
IDA’s approach to improving governance has
been exclusively indirect. It supported im-
provements in the transparency and accounta-
bility of budget processes (PERs), the capacity
of the auditor general’s office (EFMP, FY92),

and—through the ICBP—in personnel manage-
ment of the civil service, the legal system, and
the accountancy profession. Since ICBP is on-
going, it is not possible to assess its outcomes. 

A more visible profile on governance was taken
by the Economic Development Institute (EDI,
now the World Bank Institute), and through a
joint EDI–Transparency International mission
(1994) launched at the invitation of Uganda’s In-
spector General of Government (IGG) to review
the government’s anticorruption campaign. A se-
ries of IGG-EDI workshops on national integrity
(including one for members of Parliament), in-
vestigative journalism, court administration re-
form, and local integrity systems and a November
1995 service delivery survey induced government,
Parliament, and civil society to recognize the need
for a comprehensive national integrity system to
heighten public awareness, improve enforcement,
reform institutions, and increase transparency and
accountability in public administration. These ob-
jectives have gained significant visibility in Kam-
pala and have improved the Bank’s image. 

On balance, however, it appears that IDA
has not yet identified effective instruments for in-
tervention on governance. Perhaps IDA’s most
effective intervention has been the multidisci-
plinary mission launched in October 1998 to re-
view the government’s anticorruption strategy.
The mission was a response to significant donor
and civil society concern about widespread and
increasing corruption in government and the
use of donor funds. It confirmed that corruption
prevailed in a very wide range of government
activities.28 The report was presented at the CG.
The GOU immediately set up a Department of
Ethics and Integrity within the Office of the
President to implement, within six months, all
recommendations of the Public Accounts Com-
mittee, the auditor general, and the IGG on cor-
ruption. Nevertheless, donors still believe that
IDA dragged its feet in responding to donors and
civil society on governance. Governance is thus
an area where IDA is not yet a forceful player. 

Overview of Outcomes in Institutional
Development
IDA has been only marginally successful in de-
veloping institutions. It has had signal success in
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reforming budget processes and building core
agency capacity (particularly in the MFPED). TA
III and EFMP have helped downsize the civil serv-
ice and restructure ministries. IDA has also
doggedly pursued the procedural, budgetary,
and expenditure management reforms needed for
successful decentralization. There is also no
doubt that it has raised civil society’s awareness
of corruption. But its more recent efforts to build
capacity, improve civil service efficiency, shore
up service delivery under decentralization, and
build systems of governance have been either too
tentative and piecemeal or too recent to permit
assessment. This is understandable: the ID reforms
that IDA has been grappling with—economic
and financial management, capacity building,
CSR, decentralization, and now governance—
are entirely too complex and interlinked for an-
swers to be readily available. IDA has had to learn
by doing. Thus it was only around 1997 that it
began to grasp the nature of the second-gener-
ation reforms needed in these areas. The range
of IDA’s activities suggests that it may be over-
stretched. It might be more effective if, in the CDF
spirit, IDA were to determine jointly with gov-
ernment and other donors which ID areas and
tasks (advisory services or lending) are in line with
its comparative advantages. 

Private Sector Development
IDA’s PSD program aimed to improve the pol-
icy environment through macroeconomic stabi-
lization and structural adjustment; upgrade the
business infrastructure through law reform, pub-
lic enterprise restructuring and privatization, fi-
nancial sector reform, and rehabilitation of the
physical infrastructure; and build private sector
capacity and institutions. The International Fi-
nance Corporation (IFC), Foreign Investment
Advisory Service, and Multilateral Guarantee
Agency supplemented IDA’s support for PSD by
promoting local entrepreneurship, fostering di-
rect foreign investment, building financial sec-
tor institutions, and strengthening the business
sector environment and private sector capacity
(see Annex 1.4). Since the macroeconomic pol-
icy reforms that affected private sector growth
have been discussed, this section focuses on
IDA’s efforts to reform the public enterprise and

financial sectors and zeroes in on IDA’s in-
volvement in the power sector as an illustration
of its efforts to rehabilitate key infrastructure
(Annex 1.4 describes the IFC’s efforts in telecom-
munications). IDA’s attempts to build private
sector capacity and institutions—by improving
the know-how of Ugandan firms, funding an eq-
uity facility, providing promotional services
through the Uganda Investment Authority, and
setting up the Private Sector Foundation to en-
gage in policy dialogue with the government—
are ongoing. 

Privatization and Public Enterprise Reform
IDA realized that to achieve fiscal discipline and
a substantial supply response from the large
public enterprise sector, which absorbed enor-
mous budget transfers, the government either had
to reduce subsidies by upgrading the efficiency
of public enterprises or transfer them to the pri-
vate sector. Since public enterprise reform was
likely to be prolonged, IDA approved two related
and overlapping projects—a Public Enterprise
Project in 1988 and an Enterprise Development
Project in 1991—to reform public enterprise sec-
tor policy and its legislative framework;
strengthen the sector’s administration and man-
agement; and rehabilitate, divest, and liquidate
enterprises. Rehabilitation was considered es-
sential because the GOU was a large employer,
huge retrenchment costs were anticipated, and
government wished to retain ownership of most
large and medium-size public enterprises. The
Enterprise Development Project, which built on
several private sector assessments, also provided
support for private sector term lending, tech-
nology, and management, as well as TA for key
government agencies and public enterprises.
SAC III measures for subsidy reduction supple-
mented the two projects. 

Although the projects’ objectives of reducing
losses and subsidies were highly relevant, their
assumption that public enterprise reform would
be more cost-effective than divestiture can be
questioned: over the long run, rehabilitation
merely prolonged enterprise losses. The Enter-
prise Development Project’s original design was
unwieldy, and the two projects initially set up a
highly complex institutional structure, which
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later had to be streamlined.29 Lulled by the po-
litical will to privatize that existed at the highest
levels, neither of the two projects assessed the
extent of vested interests against privatization, al-
though a number of workshops were held for
members of Parliament (to discuss the proposed
divestiture statute), opinion leaders, and civil
society. In late 1998 IDA organized a Parlia-
mentary Workshop to explain privatization ob-
jectives and benefits. Further, the Public
Enterprise Project did not provide macroeco-
nomic, sectoral, or other strategic criteria for se-
lecting specific public enterprises from among
those slated for restructuring or divestiture, nor
did it provide any technical guidelines for pri-
vatization and restructuring. Consequently, pri-
vatization proceeded slowly, case by case. The
relevance of the two projects was therefore mod-
est, but it improved when a critical 1994 study
helped restructure the projects’ objectives (World
Bank 1994). 

IDA achieved its institution building goals
when the Public Enterprise Reform and Di-
vestiture (PERD) statute was enacted and sub-
sequently streamlined in December 1999. But
divestiture was pitifully slow in the first five
years, and annual subsidies (almost all indirect
and nontransparent) were still as high as 4.5 per-
cent of GDP in 1994.30 The program was “put on
hold” three times. In 1993, the government in-
terrupted the program to ensure that a proper
legislative framework was in place. The second
interruption occurred in December 1994 when
an IDA review identified evidence of political in-
terference, stalling, and nontransparency.31 At the
president’s behest, the program was reorganized
to focus on reclassification and divestiture of pub-
lic enterprises, emphasizing a divestiture target
of 85 percent for reclassified public enterprises,
speed, transparency, objectivity, and bid price in
tendering. Then, in August 1998, following pub-
lic clamor for a review of privatization transac-
tions, a Parliamentary resolution deferred
divestiture of new enterprises not in the action
plan while Parliament investigated the program
and key transactions. 

The Parliamentary Review Committee essen-
tially confirmed what successive IDA missions
had identified: continued political interference,

concern among key stakeholders (Parliament, po-
tential investors, and government officials) about
transparency, asset stripping of enterprises in the
pipeline, irregular use of divestiture proceeds,
and inattention to the economic impact of di-
vestiture and the need to broaden ownership.
While the Committee found no evidence of mis-
use of project funds, it also found evidence of
fraudulent transactions—noted by the Bank of
Uganda only in mid-1999—involving the pur-
chase of a major public enterprise, the Uganda
Commercial Bank. 

The program has since been reorganized with
IDA’s assistance. The PERD statute has been
amended to clarify the responsibility of the
MFPED for the privatization program, the role of
the minister of state for privatization for leading
the program, and the role of the project moni-
toring unit for monitoring the financial operations
of public enterprises remaining in government
hands. The program now aims to re-establish the
credibility of the process by focusing on a few
transactions at a time, including those in the
utilities and infrastructure sectors, and main-
taining transparency by following the project’s
new manual of procedures, which was recog-
nized by the PERD statute and launched in May
1999. The Enterprise Development Project staff
has also been downsized and reorganized. Over-
all, by 2000, the project had achieved many of
its original objectives: privatization has been ini-
tiated or advanced considerably in three major
infrastructure sectors—telecommunications,
power, and the railways—subsidies have been
reduced; more than 90 enterprises have been pri-
vatized; production and tax contributions of pri-
vatized enterprises have increased dramatically;
Ugandan stakeholders (including the trade
unions) and civil society recognize the benefits
of privatization; and both the GOU and the proj-
ect have responded flexibly to mistakes and
learned valuable lessons (see table 3.4 and
Annex 1.4). 

The largest enterprises still remain in gov-
ernment hands. Moreover, despite significant
reduction, net subsidies in FY98 still accounted
for more than 3 percent of GDP (1.5 percent on
account of public utilities), perhaps because of
the emergence of new enterprises.32 Thus, while
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efficacy is now satisfactory, some deficiencies re-
main. Project implementation has been exceed-
ingly slow and halting—it has taken more than
a decade for the privatization of the major pub-
lic enterprises to begin. The projects’ efficiency
has therefore been low. IDA’s reluctance to halt
the Enterprise Development Project and the
preparation of a new project, despite obvious ir-
regularities, somewhat tarnished its credibility
(particularly with donors and civil society) as an
institution promoting governance. However, its
tardiness had the benefit (although unintended)
of allowing Parliament to assert oversight and
checks and balances, thereby increasing the ac-
countability of bureaucrats and politicians to
their civil society principals. Overall, taking ac-
count of satisfactory efficacy and modest rele-
vance and efficiency, IDA’s outcomes at the end
of FY99 are assessed as modest. 

Financial Sector
IDA’s diagnostic study of the financial sector in
1991 revealed serious systemic problems. The
government’s pervasive presence and interfer-
ence and the high concentration of the banking
and financial systems discouraged efficiency.33

High operating losses and nonperforming assets
eroded bank capital. Administered interest rates
and negative real rates perpetuated a cash econ-
omy. The legal framework was weak, authority
was split between the MFPED and the Bank of
Uganda, and prudential regulations were inad-

equate. These problems and the Bank of
Uganda’s own staffing and organizational weak-
nesses diminished its authority, hindered its su-
pervisory and central banking role, encouraged
inefficient management of its accounts, and
weakened its capital base. As a result, confidence
in the financial system was low. At 81 percent
of GDP, the monetary assets ratio was perhaps
the lowest in the world. The system’s lack of
depth, which led the government to monetize
deficits either with external resources or through
recourse to the Bank of Uganda, triggered in-
flation, depressed interest rates, and reduced
credit to the private sector (Khatkhate 1999). 

IDA therefore approved the Financial Sector
Adjustment Credit (FSAC) in 1993. FSAC had
multiple objectives: to transfer responsibility for
monetary policy to the Bank of Uganda, im-
prove resource mobilization and allocation with
real interest rates, strengthen sector competi-
tion and efficiency, enhance banking supervision
and financial discipline and the Bank of Uganda’s
authority, improve the profitability of problem
banks, and develop money and capital markets. 

Not all FSAC’s initial objectives were rele-
vant. Although consistent with IDA’s diagnosis,
they were much too ambitious for the govern-
ment’s limited skills. Reforms were also poorly
sequenced: FSAC called for restructuring of the
Uganda Commercial Bank ahead of privatization;
interest rate liberalization, money and capital
market development, and reliance on indirect
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Liquidated or
Year Sold struck from registera Total

1992–93 4 0 4

1993–94 3 6 9

1994–95 14 0 14

1995–96 20 1 21

1996–97 10 5 15

Total before Parliamentary probe 51 12 63

Total to April 2000b 63 32 95

a. Three divestitures have been either canceled or reversed: Uganda Commercial Bank, Apollo Hotel, and Nile Hotel.
b. Public enterprises struck from the register include companies ceasing operations or facing lengthy legal impediments to divestiture.
Source: Privatization Unit, Ministry of Finance, Planning, and Economic Development, Uganda.

N u m b e r  o f  P u b l i c  E n t e r p r i s e s  
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monetary instruments when banks were sad-
dled with nonperforming assets; and interest
rate liberalization before banking supervision
was strengthened.34

FSAC’s implementation was slow and patchy.
Policy, legal, and institutional reforms were im-
plemented, but not many were enforced. Al-
though the government sold its equity in foreign
banks and set up the Non-Performing Assets
Recovery Trust (NPART), attempts to restructure
the Uganda Commercial Bank and the Cooper-
ative Bank and to strengthen the Bank of Uganda
ran aground because of bureaucratic resistance
and a lack of political consensus and skills. Bank
of Uganda statutes did not ensure independence,
and the regulatory framework proved inade-
quate. Through 1994, more than half the oper-
ating banks continued to experience losses,
seven banks were insolvent, and nonperforming
assets exceeded 50 percent of total bank loans.
Uneven implementation and the continuing
fragility of the financial system prompted the gov-
ernment and IDA to carry out a second sector
review in 1995 that refocused FSAC’s strategy on
immediate priorities: privatizing the Uganda
Commercial Bank, prompt recovery of nonper-
forming assets, strengthening the Bank of
Uganda’s capacity to deal with problem banks,
and clearer licensing to better manage bank exit
and entry. However, despite these changes, the
Uganda Commercial Bank’s privatization was
bungled through political manipulation. The
fraudulent privatization transaction was annulled,
and the MFPED is now trying to place the bank
under a qualified international bank. 

Most of FSAC’s immediate objectives were
achieved, particularly those relating to stabi-
lization; improvements in the management, cap-
italization, solvency, and technical capacity of the
Bank of Uganda; laws and supervisory regula-
tions; reduction in public ownership; enhanced
competitiveness and quality of banks; improve-
ments in bank capitalization and prudential ra-
tios; and transfer of nonperforming assets to
NPART. However, the Bank of Uganda’s super-
vision is still weak, since external audits have re-
vealed a clear pattern of violation of regulations;
NPART’s activities have been slow; the privati-
zation of the Uganda Commercial Bank has been

a real failure; and the interbank money market
and use of indirect monetary instruments have
not taken off. FSAC’s outcome has therefore
been mixed. Nevertheless, partly because of
FSAC, the government and all sections of the
Ugandan polity are now committed to financial
sector reform (Khatkhate 1999). 

Power Sector
A 1983 Energy Systems Management Assistance
Program (ESMAP) study provided the founda-
tions for IDA’s energy strategy through 1996. It
focused on pricing; manpower and mainte-
nance needs; and sector coordination, man-
agement, and planning. This focus and the
subsequent Power II operation (FY85) were
relevant to Uganda’s needs in the 1980s. But
ESMAP 1983 did not consider efficiency issues
and failed to foresee the growth of demand for
power in Uganda. Most important, it accepted
the prevalent view that public enterprises were
the appropriate providers of power. By the late
1980s, the Bank had recognized that private
sector participation could relieve governments
of the heavy financial investments needed to sat-
isfy the rapidly growing demand for power,
while improving efficiency. Nonetheless, Power
III (FY91) still relied on ESMAP 1983, limiting
itself to rehabilitating, upgrading, and expand-
ing the state-owned Owen Falls hydroelectric
plant and the country’s transmission and distri-
bution facilities, particularly the Kampala net-
works (Covarrubias 1999).

The physical and institutional implementa-
tion of Power II and Power III was significantly
delayed. Power II had large cost overruns, and
IDA could not enforce the financial covenant on
the rate of return for the Uganda Electricity
Board (UEB). The UEB’s financial performance
remained poor under Power III, and an exter-
nal audit in 1998 discovered gross mismanage-
ment and fraud. Power system performance also
remains poor. Tariffs are low and distorted, sys-
tem losses are high, electricity shortages are se-
vere, and private industry and commerce rely
primarily on private generators.

A much-needed follow-up ESMAP in 1996
emphasized private participation, corporatization
of UEB, sector reforms, and a regulatory frame-
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work, but it failed to focus on the need to meet
burgeoning power demand through greater ef-
ficiency, improved financial viability, and ca-
pacity expansion. A survey of private businesses
in 1998 finally brought home the seriousness of
power supply constraints, and IDA began pro-
cessing Power IV, an emergency operation to ex-
pand Owen Falls’ capacity. But negotiations
were stalled by the lack of government owner-
ship of the accompanying reform program aimed
at introducing private investment and opera-
tions in the sector, and eventually privatizing
UEB. Thus IDA has failed to meet its primary ob-
jectives of expanding power in line with the
economy’s growth and making UEB a commer-
cially viable entity.

Some progress has taken place in the last
year. UEB’s functions were recently organized
under separate departments in preparation for
eventual privatization. UEB’s top management
has been changed, and the organization is staffed
with competent professionals. The GOU has
reached internal consensus on setting up a mul-
tisector regulatory body for all utilities. In June
1999, the Cabinet approved a sector reform strat-
egy prepared by independent international con-
sultants, and Parliament enacted a new electricity
law in October of that year. An independent
power producer project, contingent on the im-
plementation of the new law and UEB’s priva-
tization, is under consideration for the Bujagali
hydroelectric plant (with IFC involvement).
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3 7

PERFORMANCE BY THE
BORROWER, DONORS,
AND IDA

This section examines the contribution that different actors have
made to the performance of Bank assistance to Uganda. Attributing
results is a difficult problem in most evaluations. This is especially

the case in an evaluation at the country level, where in addition to disen-
tangling the International Development Association’s (IDA) contribution
from that of the borrower and other donors, it is also necessary to differ-
entiate between the impact these actors had on the performance of Bank
assistance (the object of this Country Assistance Evaluation) as opposed to
their impact on country performance (Uganda’s economic and social de-
velopments since 1986). 

While this attribution problem does not have a
perfect solution, in Uganda’s case this is not as
serious a problem. First, the Bank (and other
donors) had a very strategic (“high plane”) in-
volvement, and therefore the objectives of IDA’s
assistance can almost be identified with coun-
try performance. Second, most actors made a sig-
nificant and positive contribution to the
satisfactory results that were achieved.

The Borrower’s Performance
The greatest achievement of IDA’s assistance
program in Uganda has been its contribution to
macroeconomic stability and economic growth.
Critical factors were the Government of Uganda
(GOU) strong political leadership, eagerness to
learn from internal and external experience,
good use of technical assistance in core gov-

ernment agencies, widening government com-
mitment, and recognition of the need to broaden
the ownership of reform (Holmgren and others
1999, p. 1). The GOU has progressed from the
uncoordinated aid absorption of the early days,
through a project focus (in Public Investment
Plans), to the current Medium-Term Expenditure
Framework and its associated sectorwide ap-
proach for promoting the Poverty Eradication Ac-
tion Plan (PEAP).

The GOU also substantially contributed to the
poverty reduction impact of IDA’s assistance.
The GOU put PEAP in place to reorient spend-
ing on services for the poor, creating institu-
tional safeguards to protect poverty-oriented
public expenditure and service delivery and im-
posing transparency and performance conditions
on district budget transfers. The GOU also cre-
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ated the Poverty Action Fund (PAF) to ring-fence
the additional poverty-oriented expenditures fi-
nanced by the Highly Indebted Poor Countries
(HIPC) Initiative. It adopted universal primary ed-
ucation and made profound institutional changes
to empower the poor, among them decentral-
ization and the Land Act of July 1998. The gov-
ernment has also promulgated laws to counter
gender bias (Goetz and Jenkins 1998, pp. 3–10).

The GOU set up the Inspector General of Gov-
ernment (IGG), appointed a minister of ethics
and integrity, promoted budget reform, and
strengthened the legal framework that regulates
the private sector. Recognizing how civil society
can exert checks and balances over govern-
ment, the GOU has also fostered lively public de-
bate on government policy in the media,
supported the development of associations of in-
terest groups, invited stakeholders to review
budget proposals and monitor the use of PAF al-
locations, and encouraged major stakeholders
(Parliament, nongovernmental organizations
[NGOs], research institutes, trade associations) to
get involved in public policy.

Several factors could have increased GOU
effectiveness in benefiting and implementing
IDA assistance. Governance is weak and cor-
ruption needs to be tackled more aggressively.
The GOU has failed to follow through on pay
reform as a necessary (if not sufficient) condi-
tion for civil service probity. Line ministries, lag-
ging in capacity building and reform ownership,
have delayed critical reform. Leaders trying to ac-
commodate divergent interests have not always
promptly prevented sector ministries from pulling
in different directions: the role of mediator has
often fallen to the Ministry of Finance, Plan-
ning, and Economic Development (MFPED). Fi-
nally, Uganda’s inability to come to terms with
insurgents in the north and its involvement in the
affairs of neighbors risk the sustainability of its
achievements thus far. 

Donor Performance Issues
Donors have been invaluable in Uganda’s
progress since 1987, not merely by sustaining aid
inflows equivalent to at least 10 percent of GDP
each year but also by offering technical assistance
and advice on Uganda’s development options.

Nevertheless, the sheer number of projects (more
than 250 active projects in January 1999) suggests
that government capacity is being unduly
stretched to accommodate divergent donor in-
terests. Moreover, the practice of tying aid to pro-
curement in donor countries and donors’
insistence on separate accounting, reporting,
procurement, and auditing procedures must
surely sap the energy of aid recipients and breed
cynicism among them (Goetz and Jenkins 1998). 

While donors have appreciated the recent
GOU budget initiative to obtain their certifica-
tion of budget priorities and allocations, they
have not fully bought into the country’s agenda
by basing their country strategies on agreed-on
GOU priorities. Their technical assistance (TA)
is still largely tied to foreign consultants. Almost
60 percent of donor aid is still disbursed outside
normal budgetary channels and does not com-
pete with Ugandan projects and programs in
budget allocations for funding the GOU’s own
priorities; such aid runs the risk of encouraging
lapses in governance. Finally, few donors offer
firm indications of future aid to support alter-
native scenarios in the Medium-Term Expendi-
ture Framework (Tumusiime-Mutebile 1999). 

IDA’s Strengths
• Economic and sector work (ESW) has been

one of IDA’s major strengths. Again and again,
ESW has helped focus policymakers on neg-
lected issues, define Ugandan debate, keep
up the momentum of reform not just in the
macroeconomy, but in key sectors, and es-
tablish IDA’s credibility in almost all major
areas of reform. Donor sector specialists have
appreciated IDA’s superior analytical work
and its ability to effectively raise critical issues
with the government (Voices). IDA’s survey
techniques have demonstrated to policy-
makers how robust decisions can be taken
without having to wait for reliable statistical
systems to develop. IDA’s ESW has also been
participatory; it has drawn not only on Ugan-
dan expertise (the Agricultural Task Force is
only one example) but also on skills available
elsewhere in the Bank (World Bank Institute,
Development Economics, International Fi-
nance Corporation, and Foreign Investment
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Advisory Service) and among donors and the
larger development community (academia,
Transparency International, the Global Coali-
tion for Africa). 

• IDA has excelled at macroeconomic reform.
IDA’s reform objectives have been right and
consistent with those of the government
(Voices). IDA deserves credit—along with the
government and the International Monetary
Fund (IMF)—for getting the macroeconomic
and coffee reforms right. Moreover, IDA has
been central in repairing the macroeconomic
environment, so that the private sector can op-
erate and donors’ activities can flourish. It has
also been a major partner in public sector re-
form. Finally, IDA has been hugely success-
ful in raising cofinancing for Uganda’s reform
programs and in arranging debt relief. 

• IDA has helped lay the foundation for the
Comprehensive Development Framework
(CDF) in Uganda. In framing successive ad-
justment programs, sequencing complementary
operations, and promoting the Medium-Term
Expenditure Framework, IDA has consistently
taken a long view of participatory development.
It has supported the government in opening
the budget, poverty, and debt processes to a
wide range of stakeholders, reaching beyond
line ministries and district administrations to
donors, Parliament, nongovernmental organi-
zations (NGOs), and the media. Its formal and
informal activities have established regular di-
alogue with donors, and its staunch support for
the government through successive crises has
promoted government ownership and com-
mitment. In recent years, it has shown great
sensitivity in not thrusting its ideas on the gov-
ernment, but letting its ESW (for example, on
tax policy) evolve through internal govern-
ment debate into government proposals.

• IDA has made significant progress in key
areas. IDA’s impressive work on poverty and
service delivery was instrumental in making
poverty reduction the central theme of the
FY98 budget and PEAP a key program of the
Ugandan government. IDA also moved swiftly
to support universal primary education when
mounting teacher salary arrears were threat-
ening to derail it. 

Thanks to IDA’s support for budget re-
form, the Budget Framework Paper has been
critical in maintaining macroeconomic stabil-
ity, focusing the Cabinet’s budget discussions
on the medium term, appraising key priorities
and policy changes within a fiscal framework,
helping sector ministries understand the im-
portance of planning for resources, and trans-
forming the budget structure in favor of priority
sectors. IDA’s support for civil service reform
(CSR) has helped cut the size of the civil serv-
ice by more than half, redefine ministerial
functions, raise salaries closer to a living wage,
and limit public sector services where the pri-
vate sector can provide them. IDA has helped
raise the technical proficiency of the MFPED,
the Bank of Uganda, and other core agency
staff, and IDA’s 1998 mission on anticorrup-
tion strategies and the World Bank Institute’s
Integrity Surveys and Investigative Reporting
seminars have raised awareness of corrup-
tion and the role of the media and civil soci-
ety in enhancing governance in Uganda.

• IDA has not been afraid to take risks. It took
great courage after the war, when the National
Resistance Movement needed all the civil
support it could muster, to push hard for the
return of confiscated properties to their Asian
former owners. The coffee and cotton mar-
keting reforms and privatization faced oppo-
sition from vested interests. It also took a
certain humility to acknowledge design flaws
and recast the public enterprise and financial
reform programs. Moreover, it took strength
to stick by the client through successive crises.1

IDA has also not been afraid to experiment,
as when it set up the Uganda Revenue Au-
thority, adopted salary supplements (and then
renounced them) to motivate the civil serv-
ice, and organized the Consultative Group
(CG) in Kampala. The current Local Govern-
ment Development Program (LGDP) also ex-
emplifies good risk-taking, piloting of
innovations, and learning by doing. IDA is
proposing to test another innovative lending
instrument—a Public Expenditure Reform
Credit—to supplement its adjustment-cum-
investment approach to long-term and sys-
temic social and institutional reform. 

P E R F O R M A N C E B Y T H E B O R R O W E R ,  D O N O R S ,  A N D I D A
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IDA’s Weaknesses
Against the framework of this impressive list of
achievements and strengths, there are also areas
where IDA could have been more effective. Im-
provements in some of these areas (for exam-
ple, the slowness in shifting from macro to
sectoral support) would have yielded better re-
sults overall. However, since IDA was already
overextended, it is clear that greater focus on
other weak areas (such as capacity building in
the line ministries) would have come at the cost
of reduced effectiveness in other areas.
• IDA had difficulty switching from macro-

economic to sector and thematic reform.
While the First Structural Adjustment Credit
(SAC I) was under way, IDA responded slowly
to bottlenecks in finance, power, and priva-
tization.2 It was also tardy in promoting issues
its own ESW had flagged, such as decentral-
ization and poverty reduction.3 IDA there-
fore lost about two years in the transition to
sectorwide approaches and thematic assis-
tance strategies, and its FY95–96 lending was
thus ad hoc. Admittedly, IDA was also cop-
ing with portfolio restructuring and the reor-
ganization of the Africa Region (see Annex
1.4), but interviews with Bank staff suggest
that IDA did not have a clear strategy, even
as it neared the completion of its macroeco-
nomic agenda under SAC I and SAC II. Since
FY97, however, IDA has regained momentum
in lending as well as in the reform of budget
processes, decentralization, privatization,
power, education, and trade—continuing de-
lays are the result, in part, of the lack of line
ministry capacity and reform ownership.

IDA’s ESW has identified the dimen-
sions of poverty and spelled out a clear strat-
egy for rural development and for the food
crop sector, which employs the bulk of the
poor. But its impact on Bank operations has
been modest (van Holst Pellekaan 1999). Al-
though it has supported research and exten-
sion, IDA has barely made a dent in
agricultural diversification, productivity, rural
employment, land tenure, food processing,
and marketing (Voices). IDA has not really
evaluated its efficacy in reducing gender bias

through its investment lending: supervision of
its gender components has been poor. 

IDA has focused largely on developing
core government capacities—among them
the MFPED, the Bank of Uganda, Uganda
Revenue Authority, and the Office of the Ac-
countant General. Even though IDA incor-
porated capacity building components into its
investment projects and spent more resources
at the center than at the district and facility
levels, capacity in the line ministries has
lagged. IDA has tried to compensate for in-
adequate line ministry skills by drawing in the
MFPED—in its capacity as economic planner
and guardian of the budget—to clinch dis-
cussions on sector strategies. The forthcom-
ing Public Expenditure Reform Credit is a case
in point. The strategy overstretches the
MFPED in areas where it may not have the
requisite skills, and it runs the risk of strain-
ing relations between the MFPED and the line
ministries and, ultimately, of disempower-
ing the line ministries. 

In addition, IDA’s neglect of civil serv-
ice pay reform has jeopardized the success
of IDA’s TA, training, and support for results-
oriented management. Finally, IDA has neg-
lected to promote a culture of monitoring and
evaluation—another prerequisite for output-
oriented budgeting and results-oriented man-
agement, which will be critical to the success
of its proposed Public Expenditure Reform
Credits. 

• IDA is poor at implementation. Several focus
group participants indicated that IDA’s proj-
ect implementation suffers from poor design
and sequencing, rigid and confusing proce-
dures (particularly for procurement and dis-
bursement), frequent changes in task
managers, injudicious reliance on project im-
plementation units, and poor monitoring and
evaluation (Voices). The resident mission lacks
the requisite procurement and sectoral ex-
pertise and decisionmaking power because
task managers in Washington generally make
decisions. IDA’s supervision records and Im-
plementation Completion Reports corrobo-
rate these assessments. 
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RECOMMENDATIONS

The Comprehensive Development Framework and Aid Coordination

Emphasize selectivity and partnership. The Ugandan program and the
Comprehensive Development Framework (CDF) partnership would
gain if the International Development Association (IDA) engaged

other stakeholders in identifying its comparative strengths and, by example,
encouraged other donors to improve program coherence, focus, efficiency,
and transparency. It would also be more efficient to restrict new initiatives
to a few major goals and to rely on other donors to support other areas.

• Help the Government of Uganda (GOU)
strengthen its aid management capacity. For
a start, the GOU should lead the next Con-
sultative Group. IDA should also encourage
donors to move from project aid to budget
support as it encourages the GOU to develop
capacity and take responsibility for the ad-
ministrative and financial procedures for trans-
parent aid management.

IDA’s Efficiency
• IDA needs to handle procurement and dis-

bursement more flexibly. IDA’s procurement
and disbursement procedures sometimes
delay project implementation. Intense train-
ing of both GOU and IDA staff in procurement
and disbursement procedures or locating a
procurement specialist in the resident mission
would help address this problem (Voices). 

IDA’s Poverty Reduction 
and Social Development Strategy
• Help map the regional, economic, social, and

gender characteristics of the poor to assist gov-
ernment in clarifying its poverty reduction
and service delivery priorities, identifying
strategies for achieving goals, costing out
strategy options, linking resource use and
outcomes, and setting up institutions for mon-
itoring poverty reduction and improvements
in social indicators. 

• Define IDA’s role within a more comprehen-
sive assistance strategy for rural develop-
ment. IDA should build on the proposed
Framework for the Modernization of Agri-
culture to determine its particular niche in pro-
moting rural development. Much remains to
be done to diversify agriculture out of the food
crop sector and extend the reach of com-
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mercial agriculture; increase productivity and
employment; implement tenural reform; ex-
pand research, the extension network, and
roads; restore rural finance networks; and
identify export crops that need “market and
trade facilitation.” The emphasis of the 1997
Country Assistance Strategy on rapid growth,
institutional arrangements in the road sector,
an action plan for extension, the Land Bill,
transfer of development and equalization
grants to local authorities, and poverty mon-
itoring is only a first step.

Institutional Development
• Encourage the GOU’s coordination of major re-

forms. Budget reform, civil service reform, ca-
pacity building, the GOU’s administrative and
information systems, and decentralization are
major reforms that require not only ongoing co-
ordination across the GOU, but also monitor-
ing of their impact on IDA’s own program. The
GOU recognizes the importance of coordina-
tion—but coordinating implementation is key. 

• Take stock of technical assistance (TA) and
training programs and their impact on ca-
pacity building. If capacity building is among
IDA’s major goals, it needs to systematically
replicate its success with the Ministry of Fi-
nance, Planning, and Economic Development
in line ministries and in local authorities.
Stand-alone TA—rather than TA combined
with multiobjective project components—is
likely to be the best approach. IDA should also
take stock of its training programs (perhaps
with World Bank Institute support) and rethink
its mix of consultant and training support. In
sum, IDA needs to articulate a strategy for ca-
pacity building in particular, and institutional
development in general. 

• Take a stronger stance on governance. Bet-
ter governance is critical to the success of
many IDA programs—including service de-
livery for social progress and poverty reduc-
tion, budget implementation, capacity

building, decentralization, privatization, and
utility reform. IDA and the donors should
unite in calling for the enforcement of sanc-
tions. IDA could also condition its assistance
on specific actions identified in its 1998 gov-
ernance report. A major prerequisite for gov-
ernance is pay reform. Increasing civil service
pay may not deter corruption in public ad-
ministration, but government officials and
civil society alike perceive its necessity. 

• Promote monitoring and evaluation for trans-
parency, accountability, and a culture of results.
Despite emphasis on output-oriented budget-
ing and results-oriented management, Uganda
lacks performance orientation. The Cabinet
needs a central monitoring unit to assess
whether national priorities are being achieved.
Monitoring and evaluation must provide im-
portant inputs to government resource alloca-
tion and accountability in budget decisions. Line
ministries need a monitoring culture to set
standards and assume supervision—the roles
assigned to them under decentralization. Dis-
tricts need monitoring and evaluation to assess
whether service delivery is in line with district
programs and constituents’ aspirations. IDA, in
turn, should be more open about its programs
and lending goals, involve independent non-
governmental organizations in supervising and
monitoring project implementation, and pub-
licize the results. Such transparency would au-
tomatically promote accountability in IDA’s
projects and serve as an example for other
stakeholders (Voices).

Private Sector Development
• IDA should seek the help of its CDF partners

in encouraging the GOU to move ahead with
infrastructure investments, private sector
participation and competition, and regula-
tory reform. In power, transport, and urban
development (water and sanitation and in-
dustrial space), there is a large gap between
needs and available resources.
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A N N E X  1 . 1

Latest single year Same region/income group
1970–75 1980–85 1992–97 Sub-Saharan Africa Low-income

Population

Total population, mid-year (millions) 11.2 14.1 20.3 612.4 2,035.6

Growth rate (% annual average) 2.7 2.0 2.5 2.2 1.7

Urban population (% of population) 8.3 9.9 13.2 32.3 28.4

Total fertility rate (births per woman) 7.1 7.3 6.6 5.5 4.0

Poverty

(% of population)

National headcount index .. .. 55.0 .. ..

Urban headcount index .. .. .. .. ..

Rural headcount index .. .. .. .. ..

Income

GNP per capita (US$) .. 180 330 510 350

Consumer price index (1995 = 100) .. 1 115 118 122

Food price index (1995 = 100) .. .. 107 .. ..

Income/consumption distribution

Gini index .. .. 39.2 .. ..

Lowest quintile (% of income or consumption) 6.0 .. 6.6 .. ..

Highest quintile (% of income or consumption) 47.0 .. 46.1 .. ..

Social indicators

Public expenditure

Health (% of GDP) .. .. 1.9 2.5 1.0

Education (% of GNP) 2.7 3.5 2.6 4.3 ..

Social security and welfare (% of GDP) .. .. .. .. ..

Net primary school enrollment rate

(% of age group)

Total .. 41 .. .. ..

Male .. 44 .. .. ..

Female .. 38 .. .. ..

Access to safe water

(% of population)

Total 22 16 42 47 69

Urban 88 45 .. 74 80

Rural 17 12 .. 32 66
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Latest single year Same region/income group
1970–75 1980–85 1992–97 Sub-Saharan Africa Low-income

Immunization rate

(% under 12 months)

Measles .. 17 60 58 74

DPT .. 14 58 53 76

Child malnutrition (% under 5 years) .. .. 26 .. ..

Life expectancy at birth (years)

Total 51 48 42 51 59

Male 50 48 43 49 58

Female 52 49 42 52 60

Mortality

Infant (per thousand live births) 104 116 99 91 82

Under 5 (per thousand live births) 185 180 162 147 118

Adult (ages 15–59)

Male (per 1,000 population) 447 463 580 428 274

Female (per 1,000 population) 393 395 590 375 255

Maternal (per 100,000 live births) .. 300 550 .. ..

Source: World Bank 1999.

A N N E X  1 . 1
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A N N E X  1 . 1

Subject Year(s)

The Poverty Eradication Action Plan n.d.

Poverty and Inequality n.d.

Industrial Sector Management 1986

Financial Feasibility of Universal Primary Education 1987

Industrial Recovery and Restructuring 1988 

Financial Sector 1988

Stabilization and Economic Recovery 1988

Gender 1991, 1992

District Management 1992

Public Expenditure 1992-98

Agricultural Sector 1993

Performance of the Health and Agriculture Sectors 1995

National Capacity 1996

Equity of Access to Education and Health Care 1996

Tax Revenue Issues 1997

Tax Exemptions 1997

Trade Policy and Export Growth 1997

Effective Protection and Manufacturing Efficiency 1997

An Effective Duty Draw-Back System 1997

Local Taxation 1997

Outcome-Oriented Budgetary Process 1997

Improving the Management and Efficiency of Public Expenditures and Decentralization 1997

Reducing Quasi-Fiscal Deficits: Parastatals 1997

Changes in Poverty: Analysis of Household Surveys 1997

The Budget Framework 1997

Foreign Investor Perceptions of Uganda 1999

Ugandan Firms’ Experience with Corruption 1999

Crop Markets 1999

Determinants of Agricultural Productivity and Non-Farm Enterprise Start-ups 1999
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Available ESW Reports 

Decentralization of Uganda’s Health Sector n.d.

Uganda: Growing Out of Poverty 1993

Strengthening Uganda’s Policy Environment for Investing in University Development 1993

Social Sector Strategy 1993

The Role of Nongovernmental Organizations and Community-Based Groups in Poverty Alleviation 1994

Restructuring Public Expenditure 1994

Uganda’s AIDS Crisis 1995

Restructuring Uganda’s Debt: The Commercial Debt Buy-Back System 1995

Challenge of Growth and Poverty Reduction 1996

Do Budgets Really Matter? Evidence from Public Spending on Education and Health in Uganda 1998

Changes in Poverty in Uganda, 1992-96 1998

Using Surveys for Public Sector Reform 1999

Confronting Competition: Investment Response and Constraints in Uganda 1999

How Inadequate Provision of Public Infrastructure and Services Affects Private Investment 1999

A N N E X  1 . 1
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Country FY88–92 FY93–97 FY88–97 FY88–92 FY93–97 FY88–97 FY88–92 FY93–97 FY88–97

Uganda 1.7 2.0 1.9 14.7 21.1 17.8 65.4 32.0 44.6

Ghana 2.1 2.0 2.1 14.5 19.1 16.8 61.4 61.7 61.5

Kenya 2.6 2.5 2.6 16.4 25.4 20.9 63.2 126.9 87.1

Malawi 2.2 2.8 2.5 12.2 26.2 19.2 48.0 46.0 47.2

Tanzania 2.4 2.0 2.2 15.7 24.8 20.3 52.7 71.7 62.2

Zambia 1.9a 2.4 2.0 8.4 19.9 14.2 57.6 53.6 55.3

Africa Region 2.2 2.6 2.2 14.3 20.8 17.5 52.3 59.0 55.6

Bankwide 2.2 2.2 2.2 13.2 20.0 16.7 56.8 67.7 62.2

Note: ESW = economic and sector work.
a. Since the Bank did not lend to Zambia during FY88–90, the figure for 1988–92 refers to FY91–92.
Source: World Bank Corporate Resource Management database.
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PFP PFP ERC II CSP PFP CSP SAC II CAS CAS  SAC III PFP

1987 1989 1990 1991 1992 1993 1994 1995 1997 1999
Sustained growth X X X X X X X X X

Lab int/broad X X X
Exp dev X X X
Agriculture/ind X X X

Recovery X X
Phys infra X X X
Social infra X X X

Stabilization X X X X X
Inflation X X X X X X
BOP X X X X X
Intl res X X X X
Exch rate X X X X X X X
Money & credit X X

Debt management X X X X X X X
Structural reform X X X X X X X X
Donor coordination X
Benef consult X
Security
PSM

Efficacy X X X X
Fiscal X X X X X X X X
Budget process X X X X
CSR X X X X X X
Capacity bldg X X X X X
Decentralization X X X X
Governance X X

Poverty red & soc X X X X X
Labor-int growth X X
Human res dev X X X X X X X X X
Improve serv del X X X
Gender bias X X X X
Ag/rural dev X X X
Disadv grps/reg X X X X
Labor market X

PSD X X
PE reform/privatn X X X X X X X X X
Financial sector X X X X X X X
Physical infrastr X X X X X X
Regulatory reform X X X X X

Environment X X X X X
Statistics X X

Source: World Bank data.

4 9

TABLE 1.1.4 EVOLUTION OF IDA’s STRATEGIC OBJECTIVES AND POLICIES
FOR UGANDA, 1987–99



U G A N D A — P O L I C Y,  PA R T I C I PAT I O N ,  P E O P L E

A N N E X 1 . 1

Sub-
Saharan Low-

Uganda Africa income

POVERTY and SOCIAL
1998
Population, mid-year (millions) 20.9 628 3,515
GNP per capita (Atlas method, US$) 320 480 520
GNP (Atlas method, US$ billions) 6.7 304 1,844
Average annual growth, 1992–98
Population (%) 3.0 2.6 1.7
Labor force (%) 2.7 2.6 1.9
Most recent estimate (latest year available, 1992–98)
Poverty (% of population below national poverty line) 46 .. ..
Urban population (% of total population) 13 33 31
Life expectancy at birth (years) 42 51 63
Infant mortality (per 1,000 live births) 99 91 69
Child malnutrition (% of children under 5) 26 .. ..
Access to safe water (% of population) 41 47 74
Illiteracy (% of population age 15+) .. 42 32
Gross primary enrollment (% of school-age population) 91 77 108

Male 99 84 113
Female 83 69 103

KEY ECONOMIC RATIOS and LONG-TERM TRENDS
1977 1987 1997 1998

GDP (US$ billions) .. 6.3 6.3 6.8
Gross domestic investment/GDP .. 9.7 16.0 15.1
Exports of goods and services/GDP .. 8.2 13.1 10.3
Gross domestic savings/GDP .. -0.1 7.9 5.7
Gross national savings/GDP .. 0.8 12.7 13.2
Current account balance/GDP .. –2.2 –8.3 –10.2
Interest payments/GDP .. .. 0.6 0.6
Total debt/GDP .. 20.8 58.1 53.6
Total debt service/exports .. .. 19.4 25.4
Present value of debt/GDP .. .. 32.7 ..
Present value of debt/exports .. .. 238.5 ..

1977–87 1988–98 1997 1998 1999–03

(average annual growth)
GDP .. 6.9 4.7 5.6 7.0
GNP per capita .. 3.8 2.4 2.7 ..
Exports of goods and services .. 13.0 29.5 –14.9 12.6
STRUCTURE OF THE ECONOMY 1977 1987 1997 1998

(% of GDP)
Agriculture .. 56.8 42.0 44.6
Industry .. 10.1 17.6 17.6

Manufacturing .. 5.9 8.6 8.9
Services .. 33.2 40.5 37.8
Private consumption .. 92.1 81.8 84.7
General government consumption .. 8.0 10.4 9.6
Imports of goods and services .. 18.0 21.2 19.7

1977–87 1988–98 1997 1998

(average annual growth)
Agriculture .. 3.8 1.1 1.9
Industry .. 11.3 11.4 11.5

Manufacturing .. 12.8 13.4 14.4
Services .. 8.0 5.7 6.6
Private consumption .. 6.3 1.6 7.2
General government consumption .. 7.2 7.0 8.0
Gross domestic investment .. 7.5 -2.6 10.5
Imports of goods and services .. 7.6 2.0 3.1
Gross national product.. 7.1 5.4 5.7
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TABLE 1.1.5 UGANDA AT A GLANCE

Development diamond*

Life expectancy

Access to safe water

Uganda

GNP
per
capita

Gross
primary

enrollment

Low-income group

Economic rations*

Trade

Indebtedness

Domestic
savings Investment

Uganda
Low-income group

Growth of investment and GDP (percent)

GDI GDP

93

45
30
15

0

–15 94 95 96 97 98

Growth of exports and imports (percent)

Exports Imports

93

60

40

20

0

–20 94 95 96 97 98
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PRICES and GOVERNMENT FINANCE
1977 1987 1997 1998

Domestic prices
(% change)
Consumer prices .. 216.5 7.8 5.8
Implicit GDP deflator .. 181.0 3.9 10.7
Government finance
(% of GDP, includes current grants)
Current revenue .. 4.7 11.0 10.2
Current budget balance .. –0.9 1.0 0.8
Overall surplus/deficit .. –4.2 –6.2 –5.7
TRADE 1977 1987 1997 1998

(US$ millions)
Total exports (fob) .. 384 671 466

Coffee .. 365 366 268
Cotton .. .. 26 15
Manufactures .. .. .. ..

Total imports (cif) .. 514 1,246 1,393
Food .. .. .. ..
Fuel and energy .. 63 92 84
Capital goods .. .. .. ..

Export price index (1995 = 100) .. .. .. ..
Import price index (1995 = 100) .. .. .. ..
Terms of trade (1995 = 100) .. .. .. ..

BALANCE of PAYMENTS 1977 1987 1997 1998

(US$ millions)
Exports of goods and services .. 406 825 641
Imports of goods and services .. 600 1,651 1,844
Resource balance .. –194 –826 –1,203
Net income –3 –47 –17 –11
Net current transfers .. 100 322 521
Current account balance –3 –141 –521 –692
Financing items (net) 4 119 653 826
Changes in net reserves –1 22 –132 –134
Memo:
Reserves including gold (US$ millions) .. 53 622 750
Conversion rate (DEC, local/US$) .. 19.8 1,058.0 1,150.0

EXTERNAL DEBT and RESOURCE FLOWS
1977 1987 1997 1998

(US$ millions)
Total debt outstanding and disbursed .. 1,306 3,660 3,631

IBRD .. 0 0 0
IDA .. 0 1,916 1,997

Total debt service .. .. 168 174
IBRD .. 0 0 0
IDA .. 0 21 24

Composition of net resource flows
Official grants .. .. .. ..
Official creditors .. .. .. ..
Private creditors .. .. .. ..
Foreign direct investment .. .. .. ..
Portfolio equity .. .. .. ..

World Bank program
Commitments .. 0 137 247
Disbursements .. 0 166 242
Principal repayments .. 0 8 10
Net flows .. 0 158 231
Interest payments .. 0 13 14
Net transfers .. 0 144 217

Note: 1998 data are preliminary estimates.
* The diamonds show four key indicators in the country (in bold) compared with its income-group average. If data are 
missing, the diamond will be incomplete.
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Burkina Mozam-
Indicator Faso Ghana Kenya Malawi bique Tanzania Uganda

GDP growth (annual %) 3.4 4.4 2.9 4.2 5.2 3.3 7.1
GNP per capita growth (annual %) 1.0 1.6 0.1 1.6 3.7 0.9 3.9
GNP per capita, Atlas method (current US$) 264 399 329 191 128 178 291
GNP per capita, PPP (current international $) 884 1,406 1,062 589 538 543 900
Population growth (annual %) 2.4 2.9 2.9 2.9 1.9 3.0 3.1
Agriculture, value added (% of GDP) 33.8 42.2 29.9 40.3 36.0 48.4 51.4
Manufacturing, value added (% of GDP) 17.4 9.4 10.9 17.0 8.5 8.1 6.5
Services, etc., value added (% of GDP) 42.3 37.0 52.3 35.7 41.7 30.5 35.4
Exports of goods and services (% of GDP) 12.0 20.5 29.8 23.7 16.6 14.5 9.1
Imports of goods and services (% of GDP) 26.9 30.8 32.7 36.6 46.3 37.1 20.6
International tourism, receipts (% of total exports) 7.0 12.7 18.4 2.3 .. 18.5 11.4
Current account balance (% of GDP) –1.1 –4.2 –3.0 –12.4 –21.7 –12.0 –8.9
Resource balance (% of GDP) –14.8 –10.3 –2.9 –12.9 –29.7 –22.6 –11.5
Agriculture, value added (annual % growth) 4.4 2.6 1.9 9.3 3.2 3.7 4.2
Manufacturing, value added (annual % growth) 1.6 3.1 3.5 5.9 24.1 3.0 12.8
Services, etc., value added (annual % growth) 3.4 6.4 4.1 2.0 11.9 2.4 7.8
Exports of goods and services (annual % growth) 3.0 9.2 5.4 4.9 15.7 15.4 13.7
Aid (% of GNP) 17.4 10.7 10.9 28.0 63.3 21.5 15.6
Aid (% of gross domestic investment) 81.1 64.0 49.9 148.1 221.7 95.1 105.2
Aid per capita (current US$) 41.8 40.0 33.5 52.0 73.1 37.8 37.3
World Bank net disbursements  (US$ million) 43.9 188.3 65.5 83.9 112.7 128.3 143.7
World Bank net disbursements per capita (current US$) 4.6 11.8 2.7 9.2 7.3 4.7 8.0
Money and quasi money (M2) as % of GDP 21.0 14.4 33.2 18.2 27.4 21.4 8.3
Money and quasi money growth (annual %) 11.1 38.4 21.9 25.4 47.7 30.6 49.2
Inflation, consumer prices (annual %) 4.5 30.8 18.5 29.9 42.6 26.7 41.0
Domestic credit prov. by banking sector (% of GDP) 10.3 21.2 51.9 20.7 12.7 28.8 8.7
Gross domestic savings (% of GDP) 6.7 7.7 18.2 5.7 –3.0 –0.1 2.8
Gross domestic investment (% of GDP) 21.6 17.9 21.1 18.6 26.7 22.3 14.3
Gross international reserves in months of imports 5.6 3.4 1.5 1.8 2.5 1.6 2.3
Private investment (% of GDFIa) 63.4 39.6 57.7 41.9 51.5 .. 56.5
Total debt service (% of exports goods and services) 9.7 33.2 31.3 24.1 27.1 27.4 48.5
Overall budget deficit, including grants (% of GDP) 0.4 –0.8 –3.3 –3.5 .. .. ..
Expenditure, total (% of GDP) 16.1 15.6 28.2 27.8 .. .. ..
Current revenue, excluding grants (% of GDP) 12.9 13.9 23.3 21.2 .. .. ..
Tax revenue (% of GDP) 9.2 12.2 20.9 19.1 .. .. ..
Trade (% of GDP) 38.9 51.2 62.5 60.3 62.9 51.5 29.7
Foreign direct investment, net inflows (% of GDIb) 0.3 6.1 1.1 0.2 4.3 4.6 7.1
Illiteracy rate, adult total (% of people 15+) 81.4 37.5 24.1 44.9 62.6 32.0 39.4
Immunization, DPT (% children under 12 months) 45.0 45.9 48.3 87.1 50.9 78.9 69.3
Life expectancy at birth, total (years) 45.0 58.4 55.3 44.0 44.1 49.1 45.0
Mortality rate, infant (per 1,000 live births) 102.5 72.4 67.7 134.1 145.1 93.1 100.1
Safe water (% of population with access) 35.0 61.0 46.9 62.7 21.5 49.0 41.8
Sanitation (% of population with access) 8.0 32.6 57.8 64.2 30.3 86.2 66.8
School enrollment, primary (% gross) 34.9 73.7 92.1 75.1 61.9 68.5 74.9
Population density (people per sq km) 34.1 69.2 44.0 95.5 18.9 30.7 87.5
Urban population (% of total) 14.8 35.0 26.4 12.7 30.2 22.5 11.9

a GDFI: Gross domestic fixed investment. 
b GDI: Gross domestic investment.
Source: World Development Indicators, various years.

5 2

Comparator countries, 1988–97 averages

TABLE 1.1.6 UGANDA: KEY ECONOMIC INDICATORS, 1988–97



PA R T  1 :  C O U N T R Y  A S S I S TA N C E  E VA L U AT I O N

A N N E X 1 . 1

Export 1994–95 1995–96 1996–97 1997–98 1998–99a

Coffee 78.27 70.99 55.72 57.80 60.61

Goldb 0.00 6.17 16.65 5.95 5.94

Fish and fish products 2.53 6.59 5.28 6.12 3.47

Tea 1.46 1.43 1.83 7.53 2.29

Tobacco 1.33 1.39 1.31 3.55 5.00

Maize 3.61 1.66 2.51 1.74 0.45

Fruits and vegetables 0.06 0.14 0.21 0.34 7.14

Cotton 0.54 0.95 1.88 2.45 1.57

Hides and skins 1.75 1.59 1.19 1.68 0.76

Electricity 0.38 0.44 1.30 2.57 1.04

Petroleum products 0.17 0.00 1.52 2.06 1.78

Beans 2.16 1.32 0.91 0.47 0.57

Flowers 0.22 0.39 0.80 1.47 1.88

Base metals and productsb 2.26 0.01 0.37 0.58 1.31

Simsim 1.00 1.71 0.15 0.01 0.25

Plastic products 0.12 0.09 0.46 0.42 1.38

Soap 0.50 0.43 0.31 0.42 0.29

Sorghum 0.21 0.01 0.05 0.03 0.93

Coca beans 0.10 0.18 0.20 0.29 0.34

Vanilla 0.15 0.15 0.11 0.25 0.23

Soybeans 0.33 0.32 0.04 0.01 0.01

Groundnuts 0.11 0.00 0.00 0.01 0.01

Cigarettes 0.15 0.03 0.02 0.00 0.00

Otherc 2.59 4.00 7.20 4.24 2.33

Total 100.00 100.00 100.00 100.00 100.00
Note: Fiscal year begins in July.
a. July–March.
b. For 1994–95, gold exports are included in base metals and products.
c. Other included basins, cooking oil, cattle gallstones, waragi, motor vehicles, day-old chicks, eggs, jerricans, pints, building materials, hoes, and so forth.
Source: Bank of Uganda.
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FIGURE 1.1.1 ECONOMIC AND SECTOR WORK: RESOURCE COSTS, FY88–98
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22nd May 2000

Mr. Robert Blake 

World Bank Resident Mission 

Kampala

Dear Sir,

Uganda: Country Assistance Evaluation, OED, April 21st 2000

I am sorry that I have been unable to submit my comments on the above report, but please now find

enclosed detailed comments on the paragraphs I have found wanting as well as separate comments

dealing with privatisation and public enterprise reform which I think is the worst section of the OED’s

review.

Describing Uganda’s recovery between 1986 and 1994 as “a period of atypically slow reconstruc-

tion” ignores the extent to which productive capital, including human capital, had been destroyed in

the previous 15 years, and the fact that no private investment in long-term assets was likely until pri-

vate investors had become convinced that political stability and macroeconomic reforms would last.

The OED review argues that, although past reforms are likely to be sustained, it is uncertain whether

this will ensure the continuance of past rates of growth and poverty reduction. I agree that the success

of electricity privatisation and the roads programme will be crucial because these reforms offer the best

prospects for maintaining strong growth rates in the medium term by improving factor productivity and

raising private investment rates. But if infrastructural reform is successful it is not impossible to see growth

rates being sustained because they will have a major impact on the sources of growth. In the long term

primary education will raise labour productivity and economic growth.

The OED review also questions whether poverty reduction can continue at the same pace as in the

mid-1990s. Because much of the poverty reduction in the mid-1990s was due to coffee marketing re-

forms, which cannot be replicated in other sectors, it is likely that the extent to which growth reduces

poverty will decline in the medium term. Mass poverty reduction in the rural areas requires supply side

reforms to transform productivity in agriculture, which is much more difficult and lengthy to achieve

than liberalising crop marketing or other macroeconomic reforms. However, the implementation of the

Plan for the Modernisation of Agriculture should have a major impact on incomes and poverty reduc-

tion in the medium term. Moreover it should be possible to achieve major gains in social indicators by

focussing more resources on primary health because health indicators are still so poor, large improve-

ments should be attainable.

Lastly, it is no longer correct to state that Government has to rely on “heavy handed fiscal correc-

tions” to respond to internal and external shocks. Monetary policy is becoming a more effective tool

of macroeconomic management as the TB market has expanded and the BOU has used open market

operations more actively. Furthermore, because Uganda now has a large stock of foreign reserves, it is

possible to use the reserves to smooth expenditures in the face of shocks to donor aid, as happened

last year.

Yours sincerely,

E. Tumusiime Mutebile 

PERMANENT SECRETARY/SECRETARY TO THE TREASURY
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Comments on Uganda: Country
Assistance Evaluation; OED 21 April 2000
P.1 Para 1.2 In the last sentence of this para,
the words “imposed fiscal discipline” should be
inserted so that the sentence reads “ . . . when
it imposed fiscal discipline, adopted decentral-
ization, liberalised . . . ” because the reimposi-
tion of fiscal discipline was the most important
landmark in FY 93.

P.3 Para 1.9 Penultimate line: PAF was mainly
designed to ring fence the resources saved by
HIPC debt relief and to show in a transparent
manner how these savings were allocated to
poverty reduction programmes over and above
the funds which these areas received in the year
immediately before HIPC completion point.

P.6 Para 1.15 It is not correct to claim that
macroeconomic reforms created few losers. The
liberalisation of foreign exchange (the elimina-
tion of the administrative allocation of foreign ex-
change) and the abolition of coffee marketing
monopoly were actively resisted by many vested
interests and those who stood to benefit (the
farmers) had no voice.

P.10 Para 2.10 I do not know where the name
Structural Adjustment Participatory Research Ini-
tiative came from. At least when SAPRI was first
launched it was Structural Adjustment Programme
Review Initiative and not structural adjustment
participatory research initiative. Moreover par-
ticipatory approaches in Uganda predate the
1997 CAS; these methods were used extensively
in 1995–97 in the preparation of the PEAP.

P.33 Para 3.53 Although it is true that Power III
might have a better impact if it had been im-
plemented as part of power sector adjustment op-
eration, I disagree with the conclusion that power
III’s objectives were not relevant to Uganda’s
needs.

P.34 Para 3.56 The conclusion of this para-
graph (i.e., that IDA outcomes in support of
PSD have been unsatisfactory) sits uneasily with
the statement in para 5.9 that “IDA has been cen-
tral in repairing the environment in which the

private sector can operate”. It is also inconsis-
tent with the last sentence of para 5.15 and the
last sentence of para 5.24.

P.35 Last sentence of para 4.2 may be fine but
it should be pointed out that the size of the econ-
omy has doubled in 14 years.

P.40 Para 4.13 claims that “no reforms with
such a potential for poverty reduction appear to
be on the cards in the future.” What about PMA?
The “excruciatingly slow” progress on devel-
oping a consensus for agriculture modernisation
was important; to see why, one needs to com-
pare the current PMA with the document which
was produced in 1997/98 called “operational-
isation of the Medium Term Plan for the
Modernisation of Agriculture in Uganda
1997/98–2001/2002”. There is a whole world of
difference and the current PMA is vastly im-
proved in quality, vision, clarity and focus on
natural resources-based livelihoods of farmers.
In developing the consensus over the vision, ob-
jectives, and programmes in the PMA, the
process issues were as important, and some
have said more important, than the PMA docu-
ment itself.

P.41 Para 5.7 Five lines into the para, the word
‘‘fully” needs to be put into the sentence to read
“ . . . They have not fully brought into the coun-
try agenda . . . ” Also, the following sentence
should start with the word “Most” to read “Most
donors are . . . ”

P.42 The paragraphs on IDA’s strengths sit un-
easily with the much vaunted requirement of
country ownership of reforms.

In para 5.10 “in recent years, it has shown great
sensitivity in not thrusting its reform ideas on the
Government” sits uneasily with the penultimate
sentence of para 5.13.

Para 5.15 I would not agree that IDA is either
over extended or that it is chasing too many sep-
arate goals and subgoals. How does one square
this claim with the need for a Comprehensive De-
velopment Framework?
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Para 5.19 The sentence which begins in line 6
with “IDA has tried . . .” needs to recognise the
economic planning role of MFPED not just its role
as “guardian of the budget.”

Para 5.23 The claim that “IDA’s lending per-
formance has had marginally satisfactory out-
comes” is extraordinary given Uganda’s success
in the macroeconomic and structural reforms
and Uganda’s record on economic growth and
poverty reduction, which can in a large meas-
ure be attributed to structural adjustment lend-
ing.

Para 5.25 The claim that the sustainability of fu-
ture reform and the economy’s pace of growth
and poverty reduction is uncertain is not ade-
quately justified. Does the OED expect a change
of Government after the elections? Does OED
think that utility reform, commercial justice re-
form, financial sector reforms, and the Plan for
Agricultural Modernisation will not be imple-
mented?

Comment on report extract on
Privatisation and Public Enterprise
Reform programme
From the outset, the outcomes in the report are
factually wrong and very misleading in a num-
ber of areas. There are a number of statements
that are not accurate and on the overall the Re-
port does not recognise all the positive steps that
have taken place in the Public Enterprise Reform
and Divestiture. Some of the major achieve-
ments to date include:
• Establishment and enactment of the PERDS

Statute with regard to the Government Policy
on Divestiture and Reform, and subsequent
amendment to further streamline the process. 

• Divestiture of over 90 public enterprises to
date. 

• Reduction of government subsidies by 48%
within a three year period (1995–98). 

• Public awareness of the privatisation pro-
gram and enhanced transparency.

• Creation of the Communication Act and suc-
cessful restructuring of the UPTC, establish-
ment of the Regulator and re-launch of a
successful privatization of UTL. 

• Establishment of the Electricity Act in respect
to divestiture of the UEB
The above could have not been achieved if

a well-structured project and Government com-
mitment were not in place.

The following is response to the specific issues
raised in the report:

1. The projects’ objectives assumption that PE
reform would be more cost-effective than di-
vestiture was flawed. 
The Project objectives were in line with specific
Government policy of divestiture and reform
with respect to the socio-economic conditions of
the country at that time. The Government as the
main employer of the Ugandan work force was
not in a position to instantaneously dive into a
full divestiture program which required among
other things enormous sums of money for re-
trenchment of employees and retraining costs.
As a result, the Project provided for a restruc-
turing component in the interim period to en-
sure that in the short term, efficiencies are gained
in PE operations and in long term the burden of
subsidies are reduced.

The project was guided by the above Gov-
ernment policy objectives, later captured in the
PERD statute (1993) that provided the legal
framework for implementation of the Public En-
terprise Reform & Divestiture Program. The
Schedule 1 of the PERD Statute classified enter-
prises into five categories in which Government
would retain 100% in Class I, Majority Class II,
Minority Class III, Class IV for complete divesti-
ture, Class V for liquidation. A bulk of medium-
to large-scale enterprises were in Class I (in-
cluding UEB, NWSC, URC) & Class II (including
UPTC, NIC, UCB, UDC, Kinyara, UPPC, NVPPC,
NHIL, Apollo) in which Government was to re-
tain ownership in the medium to long term. A
component of restructuring was therefore
included in the credit for interim restruc-
turing of PEs in these categories.

2. The projects set-up a complex institutional
structure.
The institutional structure set-up pre-PERD Statute
was to address the development of APPERD
under PEP that was largely successful. The im-
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plementation was consultative and therefore
included all the stakeholders. In 1995, the
Presidents directive streamlined the imple-
mentation framework—abolishing the Policy
Review Working Group and introducing a
new function (PMU) to monitor financial
flows between Government and the PEs.

3. Neither of the projects assessed the com-
mitment to divestiture within GoU and civil
society and it was only until late 1998 that IDA
organized a Parliamentary Workshop on
Privatisation.
The Project at all times had the involvement of
the key stakeholders and the Parliament was in-
volved throughout the process. Initially this
was done through DIC, and later through es-
tablishment of DRIC. Furthermore, a number of
workshops were held with Parliament during
the development of the PERD statute. Subse-
quently, seminars and workshops were held
with opinion leaders and civic society. As part
of the reorganisation following the presidential
directive in 1995, an intensive PR campaign
was undertaken (using an internationally
renowned PR firm) which did see improve-
ment in the public perception on privatisation.
The firm carried out four surveys (over a
2 1/2 year period) to assess public percep-
tion and economic impact of the process,
and also assessed public interest/under-
standing of IPOs (in preparation than for
UGMC listing).

4. The Public Enterprises Project didn’t provide
macro-economic, sectoral, or other strategic cri-
teria for selecting PEs for restructuring/divestiture
nor technical guidelines.
PEP primary output was the Action Plan for
Public Enterprise Reform and Divestiture
(APPFRD). Under PEP, the Privatisation Advisor
(DTTI) assisted in preparing procedures and fi-
nally in the drafting of the PERD Statute, that was
changed after debate in parliament. Schedule 2
of the PERD Statute sets out divestiture guide-
lines besides the other provisions in the statute
for implementation of reform and divestiture.
Schedule 1 set out the classification criteria—PEs
for restructuring were those to remain under

Government ownership in the medium to long
term (typically Class I & II).

5. Subsidies high at 4.5% of GDP in 1994.
Subsidies remained high in the earlier years be-
cause Government focused on divesting indus-
trial PEs (Class IV) to demonstrate examples of
divestiture. The bulk of subsidies (more than
75%) is from Utilities, which were in Class I, and
the other medium scale PEs in Class II. The first
reclassification took place in 1997 (instrument
#14) but still left all utilities in Class II (Gover-
ment to retain majority). Nonetheless, follow-
ing project restructuring in 1995, and with the
establishment on the PMU, subsidies were
reduced by 48% between 1995 and 1998.

6. Program suspended twice.
The reform and divestiture program was
suspended once in 1993 to put in place a leg-
islative framework; The project was re-
structured in Jan 1995; In August 1998
parliament passed a resolution suspending
new divestitures (not the whole process) to
allow for parliamentary review of the di-
vestiture process.

The program was put on hold once by the
NRC in 1993 to ensure Government put in place
a proper legislative framework for the process.
The program resumed after the enactment of the
PERD Statute (Sep 93).

The Presidential directive of Jan 4, 1995 did
not suspend the programme, but called for the
restructuring of the implementing units (and re-
action of the PMU), and abolished the PRWG. It
also called for reclassification of PES (removing
Class III), and set a new output of 85% of di-
vestitures by 1997. It is a fair assumption that this
restructuring was a result of the ESW study done
in 1994 and the concerns by Government over
speed of the process.

In August 1998, the operations of the Project
and the programme were not suspended, but a res-
olution was passed to defer divestiture of new en-
terprises not on the action plan. This was to allow
for investigation of transactions that had caused
public call for review. The select committee on
privatisation was to undertake investigations and
recommend actions to help improve the process.
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The preliminary report of December 1998 re-
quested more time to complete investigations. On
UCB, it recommended that officials and other in-
dividuals responsible for fraudulent contract with
Westmont be prosecuted. The Minister in Charge
of Privatisation tendered his resignation then.

The CID investigated the UCB divestiture and
is now prosecuting the former MD of Greenland
Bank for financial loss arising partly from the UCB
transaction. The CID established that Westmont and
Greenland Bank acted contrary to the agreements.
The investigation only noted that public officials
were negligent during the UCB transaction.

The final report from the select committee pre-
sented in December 1999 called for the amend-
ment of the PERD statute which was passed in
Jan 2000. The report did require more trans-
parency and efficiency in the sale of upcoming
larger PEs, and more public participation in
ownership.1 The PERD statute amendment does
recognise the procedures manual as a supple-
ment to the procedures in the 2nd Schedule. The
procedures manual was launched in May 1999.

7. The committee found evidence of mass cor-
ruption in privatisation of UCBL.
At no time was there evidence of grand cor-
ruption or misuse of divestiture funds identified
in the internal operations of the Project as pur-
ported by the report. During its June 1999 review,
the central bank discovered irregular lending
by Greenland Bank and noted a suspect rela-
tionship between Greenland Bank and UCB—
Greenland Bank was insolvent. The central bank
intervened and took over Greenland in No-
vember 1999. It was during this intervention
that the BoU found evidence that Greenland
had lent Westmont money to purchase UCB.
Shortly after, BoU intervened in UCB too. The
findings of the BoU were disclosed to the com-
mittee during the investigation—BoU intervened
in the banks as part of its regulatory role.

Government is currently prosecuting Westmont
and Dr. Kigundu, Managing Director, former
Greenland Bank.

Conclusion
To date, over 90 PEs have been divested. The
larger entities remained under Government as

provided for in the PERD statute 1993. These
have now been reclassified and reform activities
have commenced in earnest:
• The Communications Act led to the demo-

nopolisation and asset unbundling of the state
monopoly (UPTC). UTL (the successor telecom
company) is being privatised in a highly ac-
claimed transparent process by end June 2000.

• The Electricity Act now sets out the regula-
tory environment and structure of industry—
reform and divestiture are advanced and
expected to complete in 2001.

• Government has approved a policy for private
participation in Railways, now under imple-
mentation.
The dialogue with Parliament has been an on-

going process not only at the level of reporting
which is a statutory requirement, but in ap-
proval where legislative reform is required for
the program and specific divestitures.

With legislative amends and institutional
reforms, the Enterprise Development Pro-
ject has achieved its objectives. In light of the
improved performance of the project, enhanced
transparency, and renewed Government com-
mitment in the divestiture and reform program,
a new credit has been approved to complete the
privatisation of the remaining commercial PEs
and undertake utility reform and divestiture.

Finally, while the Parliamentary Select com-
mittee report has been used to portray a nega-
tive outcome of the process, my reading of the
same report does give a more positive outcome
(attached is the conclusion of the Committees
final report)—quote:

“In the divestiture process we have had sales
which, on the face of it looked unfavorable, but
for us to appreciate the total impact of the sale,
it is necessary to look at the total benefit to the
economy of these sales.
i) Increased efficiency and production output . . .
ii) Increase in employment levels . . . 
iii) Payment of terminal benefits . . . 
iv) Increased tax base . . . 
v) Subsidy reduction . . . 

The main advantages therefore of the di-
vestiture programme have been the forward
and backward linkages to the economy rather
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than the direct immediate monetary benefits
after sale . . . ”

The statement in page 131 of the report with
respect to the use of divestiture proceeds, does
not refer to abuse but rather to the settlement
of professional fees and statutory costs—which
are allowable under the PERD statute as di-
vestiture costs.

From above, it is quite evident that the report
was biased, not well researched and wanting in
a number of areas.

Notes
1. The first PE was listed in the stock exchange later

in the year—preparations had commenced as early as

1996.
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On October 25, 2000, the Committee discussed
the OED report Uganda Country Assistance
Evaluation (CAE) (CODE2000–66). The primary
purpose of the discussion was for CODE to pro-
vide OED and Management with its views on the
findings and recommendations of the report in
anticipation of the Board’s consideration of the
Uganda country assistance strategy (CAS) (sched-
uled for November 16, 2000).

The Committee welcomed the timing of the
CAE and thanked OED for a comprehensive
and thorough review of IDA’s assistance program
to Uganda. The Committee also welcomed the
participatory approach used to capture stake-
holder perceptions of the Bank’s assistance pre-
sented in the accompanying volume, “Uganda:
Voices of Stakeholders.” The Committee com-
mended Management and staff for the significant
contributions of the IDA program to the coun-
try’s development outcomes and noted Man-
agement’s broad concurrence with OED’s
recommendations. It supported the report’s main
recommendations, while emphasizing the need
to increase government accountability and trans-
parency and to reduce persistent regional eco-
nomic disparities.

Report Highlights
The CAE assesses IDA’s assistance program to
Uganda over 13 years (from the end of 1986 to
FY99). IDA is the largest lender to Uganda. The
report concludes that IDA assistance made sig-
nificant contributions to the country’s develop-
ment outcomes in a number of areas, especially
with regard to undertaking superior economic
and sector work (ESW) and promoting high
quality policy dialogue. The report found that
IDA’s macroeconomic reform program has been
highly relevant and instrumental in acquiring
debt relief; successful in supporting implemen-
tation of the CDF and promoting participatory
processes; and has contributed substantially to
reducing poverty. Good progress was made in
some areas of institutional development (budget
reform) but less so in others (civil service reform,
capacity building, and decentralization). Though

IDA’s effort to improve the policy environment
for private sector development, support privati-
zation, and reform the financial sector were
highly relevant, outcomes were only partially sat-
isfactory, partly because of political interference
and slow implementation. The CAE concludes
that the overall outcomes of IDA’s lending pro-
gram have been satisfactory and makes a num-
ber of recommendations for future areas of IDA
focus including building on the CDF; develop-
ing more comprehensive sector strategies; re-
ducing regional and economic disparities; and
enhancing good governance.

Lessons for the CDF
The Committee noted the impressive results in
improving aid coordination and in creating strong
partnerships in country with donors and be-
tween the Bank and the Government. They at-
tributed these results to the innovative
approaches used; strong leadership and com-
mitment of Management in the Africa region; the
risks the team took; and capacity to admit errors
and to adjust, and suggested these positive les-
sons be shared with other countries imple-
menting the CDF. One speaker noted that useful
lessons could also be distilled for future IDA pro-
grams in areas where there were significant dif-
ferences between Government and the OED
report, for example around the privatization
process. The Committee strongly suggested that
OED evaluate the quality of partnerships as part
of the CAE process. OED informed the Com-
mittee that the Government’s comments on the
report’s privatization findings pertain to devel-
opments that occurred after the report was
drafted. OED assured the Committee that the re-
port’s overall findings would be an input into the
CDF evaluation.

Is Uganda a Good Case of Pro-poor Growth?
The Committee asked if more could be said
about the causes of good performance, in par-
ticular, how much of Uganda’s success (in terms
of level and quality growth) could be attributa-
ble to good IDA performance, as opposed to the
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IMF’s structural adjustment programs and/or im-
plementing the Comprehensive Development
Framework. The Committee requested that the
role of IDA be more carefully distinguished in
country assistance strategies (CASs) and (CAEs)
in the future. OED noted that the report had fo-
cused more on those aspects that fell within
IDA’s purview. Management noted that Uganda
held some good examples for pro-poor growth
but also noted that special targeted support from
IDA was needed to ensure that regional dispar-
ities arising from the distribution of the gains from
that growth were reduced.

Governance and Accountability
The Committee overall felt that the Bank had not
yet found an effective mechanism to address gov-
ernance and corruption issues and emphasized the
need for improvements in the areas of trans-
parency and accountability. Speakers were con-
cerned that 60 percent of donor funding was
disbursed outside of government budgetary chan-
nels and asked if this was the case with IDA.
Other speakers were concerned about the level
of defense-related expenditures and their impact
on poverty reduction and long-term sustainable
growth. Management informed the Committee
that although most donor funding was outside of
budgetary channels, this was not the case for IDA.

Focusing IDA Assistance
Executive Directors noted that IDA assistance ap-
peared to be more successful in addressing
broader issues at the macro level than address-
ing those at the sector and project level (design,
implementation, etc). Some members of the
Committee emphasized the need for more effi-
cient and effective sector-wide approaches and
would look to the upcoming CAS to expand on
the implementation aspects. Committee members
also emphasized the need for progress in the pri-
vatization process and private sector develop-
ment in general. Management agreed that a
programmatic approach would need to be com-
plemented by targeted interventions to address

regional and economic disparities and that this
called for a focus on implementation. It also in-
formed the Committee that, with regard to pri-
vatization, there had been significant
developments over the last six months particu-
larly, the sale of the Telecommunications Com-
pany and preparations for the sale of the
Electricity Company.

A Rural Development Strategy
The Committee noted that even though agricul-
ture’s contribution towards GDP appeared to be
declining, it was still a key sector and emphasized
the need for a more consistent agriculture and rural
development policy from a growth and a poverty
perspective.

A Regional Perspective
One speaker wanted to know IDA’s role in ad-
dressing regional issues that impacted on the
country and asked OED to consider including this
regional perspective in future reviews.

Bujagali Fall Hydro Electric Project
One member asked Management to brief the
Committee on the proposed Bujagali hydro-
electric power project. Management noted that
this was a difficult but necessary project given
that hydroelectricity was the only viable energy
source. An environmental assessment was un-
derway, as were extensive consultations with
NGOs.

Management reassured the Committee that it
had internalized the findings, both from the ex-
tensive consultations conducted within Uganda
and from the analysis by OED and had consid-
ered them when developing the current CAS.

Next Steps
Executive Directors will have an opportunity to discuss
these and other issues when the Board reviews the
Uganda CAS in November.

Pieter Stek
Acting Chairman
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The International Finance Corporation (IFC),
Foreign Investment Advisory Service (FIAS), and
Multilateral Investment Guarantee Agency
(MIGA) have complemented IDA’s efforts to
promote a conducive environment for private
sector development (PSD). Strategy develop-
ment in the three institutions has also become
more consultative in recent years.

The IFC’s committed portfolio in Uganda (as
of end-December 1999) amounted to US$43.4
million in equity and loans, or about 4 percent
of the IFC’s investments in Africa. Over the
years, the IFC’s objective has been to support
Ugandan PSD through project financing, capital
market development, and advisory services. With
these ends in mind, the IFC invested directly in
agri-business, manufacturing, telecommunica-
tions, and financial services and, through the
Africa Enterprise Fund, supported small projects
in fishing, flower and sack production, private
schools, hotel apartments, and office blocks.
Advisory services included cotton ginneries,
telecommunications, and the stock market. The
IFC also worked with IDA in designing the Pri-
vate Sector Competitiveness Project and re-
structuring and privatizing public enterprises.
IFC’s involvement in the telecommunications
sector epitomized its approach. Since 1994, it had
provided loans and equity investments to the first
cellular operator in Uganda, Celtel Ltd., which
now serves over 20,000 customers. In February
2000, the IFC oversaw the privatization of Uganda
Telecom Ltd., to which it had been providing ad-

visory services, in a process widely regarded as
one of the fairest and most transparent in Africa.

In 1998, the IFC reassessed its strategy in
Africa and outlined key areas of intervention in
each of its client countries for the next three years
to enable it to complement IDA’s efforts to build
physical and financial infrastructure and pro-
mote entrepreneurship. Its FY99–01 objectives for
Uganda are to help build institutions in the fi-
nancial sector, promote small-scale manufactur-
ing, rehabilitate existing assets, build
infrastructure (in power and telecommunica-
tions) and promote agribusiness and tourism.

The FIAS has worked in Uganda since 1990,
complementing IDA’s focus on the regulatory
framework and institutions (primarily the Ugan-
dan Investment Authority) governing investment
in Uganda. It has prepared diagnostic reviews of
the investment climate and administrative barri-
ers to private investment (1990 and 1997) and
recommended changes in the investment law
(1998). MIGA has contributed to strengthening
Uganda’s business environment through TA, in-
vestment promotion, and investment insurance.
MIGA guarantees totaling about US$60 million
(as of December 1999) have facilitated foreign
investment (of more than US$111 million) in
mining (particularly cobalt), agribusiness,
telecommunications, manufacturing, tourism,
and infrastructure. MIGA has also helped the
Ugandan Investment Authority to promote in-
vestments by setting up online systems for track-
ing investors and privatization.
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Vice Country Country Operations Resident
Year President Director Division Chief Representative

1990 Edward V.K. Jaycox Callisto E. Madavo Kingsley Y. Amoako Grant Slade

1991 Edward V.K. Jaycox Callisto E. Madavo Michael F. Carter Seung Hong Choi

1992 Edward V.K. Jaycox Francis X. Colaco Michael F. Carter Seung Hong Choi

1993 Edward V.K. Jaycox Francis X. Colaco Michael F. Carter

1994 Edward V.K. Jaycox Francis X. Colaco Michael F. Carter Brian Falconer

1995 Edward V.K. Jaycox Francis X. Colaco Michael F. Carter Brian Falconer

1996 Callisto Madavo James W. Adams Brian Falconer

1997 Callisto Madavo James W. Adams Brian Falconer

1998 Callisto Madavo James W. Adams Randolph P. Harris

1999 Callisto Madavo James W. Adams Randolph P. Harris

Source: World Bank.
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Chapter 1
1. Coffee exports constituted 95 percent of

total exports. See Sharer, Zoysa, and McDonald
(1995).

2. The Ministry of Finance was merged with
the Ministry of Planning and Economic Devel-
opment in 1993, split in two in 1996, and then
remerged in 1998. Unless otherwise noted, the
ministry is referred to as MFPED throughout.

3. Import bans were lifted, maximum duties
were lowered, the number of tariff bands was re-
duced, and intraregional trade barriers were low-
ered in line with the Cross-border Initiative and the
Common Market for Eastern and Southern Africa.

4. Priority program areas included agricul-
tural extension, primary health and education,
feeder roads, and water and sanitation.

5. PAF is made up of savings resulting from
Uganda’s access to debt relief under the Highly
Indebted Poor Countries (HIPC) Initiative. See
Goetz and Jenkins (1998).

6. The two projects were the Program for Al-
leviation of Poverty and Social Costs Adjustment
(PAPSCA) and the Northern Uganda Recon-
struction Programme (NURP).

7. Goetz and Jenkins (1998) point out that in
theory, “Decentralization is intimately (if indi-
rectly) bound up with the objective of eradicat-
ing poverty.” For a discussion of decentralization
as an element of the government’s gradual, al-
though uneven, process of political reform, see
also Harvey and Robinson (1994).

8. Collier (1996) draws attention to the rela-
tionship between improvements in the institu-
tional investor’s risk ratings and inflows of private
capital into Uganda and points out that Uganda’s
risk ratings, although improving, are clearly out
of line with its performance.

9. The liberalization of the foreign exchange
market and the abolition of the coffee marketing
monopoly were resisted by vested interests in the
government, the army, and institutions in the
coffee sector, but the contraction of economic ac-
tivity following the war meant that, unlike other
liberalizing economies, there was little popular
opposition. See Harvey and Robinson (1994, p.
3) and Voices of Stakeholders—Focus Group Per-
ceptions of the World Bank’s Country Assistance
Strategy, Part 2 of this volume. 

Chapter 2
1. IDA relied on studies such as the 1983 en-

ergy and 1986 industry studies, the Bank’s World
Development Report, policy papers, best practice
assessments of education and health, and Bank
Operational Manual statements such as that on
energy. Critics have faulted IDA for its one-size-
fits-all adjustment policy prescriptions. See Voices
of Uganda Shareholders—Focus Group Percep-
tions of the World Bank’s Country Assistance
Strategy (hereafter Voices), Part 2 of this volume.

2. Formal ESW reports include, in the macro-
economic area, the Country Economic Memo-
randum (1995), public sector expenditure reviews
(1994 and 1998), and a tax study (1999); in sec-
toral areas, studies on agriculture (1998), de-
centralization (1998), education (1999), education
and health budgets (1998), financial strategy
(1995), gender and law (1998 and 1999), gov-
ernance (1999), health access (1998 and 1999),
poverty analysis (1996, 1998, and 1999), power
(a 1996 study on the Energy Systems Manage-
ment Assistance Program), and service delivery
(1998). While the ingenuity of the staff working
on Uganda has to be commended, the cutbacks
in formal ESW resources suggest that they had
to go to great lengths to organize and manage
joint research instead of devoting their resources
to building knowledge on Uganda.

3. Holmgren and others (1999, p. 37) discuss
the role of nonfinancial aid. See also chapter 2
of Voices. Participants in OED’s core government
and donor focus groups were particularly ap-
preciative of the Bank’s analytical work.

4. Voices refers to Part 2 of this volume.
5. The 1991 Country Strategy Paper stressed

private sector development, and the 1992 Pol-
icy Framework Paper stressed pubic sector man-
agement reforms. 

6. An interviewee, cited in Holmgren and oth-
ers (1999), described the dialogue as follows: “In
the early days of the NRM [National Resistance
Movement], IMF and the World Bank more or less
ran a macroeconomic classroom with the president.”

7. The number of groups grew from about
three in early 1997 to about seven in 1999.

8. The next-largest creditors are non–Paris
Club bilateral donors and Paris Club and com-
mercial club creditors.
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9. The Debt Reduction Facility provided a
grant of US$13.7 million to Uganda; the grant
agreement called for US$10 million to be con-
tributed from the International Bank for Recon-
struction and Development’s FY89 net income
and up to US$3.7 million by the governments of
the Netherlands and Switzerland. The Ugandan
government also received direct cofinancing
commitments from the European Union (US$4
million equivalent) and the government of Ger-
many (US$5 million equivalent). With this as-
sistance, the government of Uganda was able to
buy back US$153 million (of the total eligible
debt of US$188 million) at an 88 percent discount.
As a result, most of Uganda’s commercial debt
was eliminated (Kapur 1995).

10. See the project summary of Power III at-
tached to IDA (1998).

Chapter 3
1. SAC I was clearly the flagship of IDA’s as-

sistance strategy. The only significant shift in SAC
II’s focus was in further liberalizing coffee and cot-
ton marketing and restructuring cotton ginning.

2. Under the IMF’s Structural Adjustment Fa-
cility (SAF), Extended Structural Adjustment Fa-
cility, and compensatory financing facility, about
US$450 million was disbursed between 1987
and 1994. See Sharer, Zoysa, and McDonald
(1995).

3. The Agricultural Sector Adjustment Credit
and Cotton Sector Development Project aimed
to diversify agriculture and liberalize coffee and
cotton marketing; the Financial Sector Adjustment
Credit (FSAC) sought to correct banking system
weaknesses and liberalize interest rates; the Pub-
lic Enterprise Project and the Enterprise Devel-
opment Project helped restructure and privatize
public enterprises and free public resources. 

4. Peace has accelerated Uganda’s recovery,
but the 1997 Collier and Pradhan analysis of the
“peace effect” concluded that notwithstanding the
7 percent growth rate achieved between 1986 and
1994, this was a period of “atypically slow re-
construction” for an economy that had suffered
such a long period of disturbance.

5. In the first five years, IDA largely relied on
the World Development Report, Bank policy pa-
pers on education and health, informal back-

ground papers for credits, government policy
studies financed through the ministries of edu-
cation and health, and the task force of gov-
ernment’s Agricultural Policy Committee. 

6. The projects were Agricultural Extension;
Agricultural Research and Training; a follow-up,
second-credit Small Towns Water and Sanita-
tion; and Transport Rehabilitation. 

7. These included projects for Agricultural
Extension, Agricultural Research and Training,
Livestock Services, Small Towns Water, District
Health, Sexually Transmitted Infections, and Pri-
mary Education Teacher Development. 

8. IDA’s experience with universal primary ed-
ucation in Malawi and Tanzania, where enroll-
ments, after initially surging, had fallen in the face
of financial stress and declines in educational
quality, gave IDA pause about pushing for it too
soon.

9. IDA is now awaiting the results of an on-
going OED audit on NURP to clarify governance
issues connected with the project before re-
suming work on NURP II. 

10. Through the Poverty Action Fund (PAF),
the government has made information on its
poverty program publicly available to enhance
accountability and transparency. All PAF re-
sources are published in the media. Lower lev-
els of government (districts, schools, and health
care centers) are supposed to display PAF allo-
cations in public places. See IMF (1999).

11. The regional disparities are especially
worrying in the context of the conflict in
Uganda’s north and northeast, where “ a sense
of grievance persists” that the government is
not doing enough for a disaffected population,
who hailed from these areas. See OED (2000).

12. Female illiteracy stood at 30 percent in the
central region but was markedly higher outside
(52 to 64 percent). 

13. The long process of consensus building
has vastly improved the quality of the agricul-
tural modernization plan and the clarity of its vi-
sion, objectives, and programs. Thus the process
has been as important as the content of the
plan. 

14. The government notes in Annex 1.2 that
the development of a treasury bill market and
the availability of foreign exchange reserves
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have recently allowed the authorities to smooth
expenditures in the face of shocks to donor aid. 

15. See E. Tumusiime-Mutebile (1998, para.
2.e).

16. The FY98 deviation of outturns from com-
mitments was as high as 25 percent, exactly
equal to the strategic expenditure reallocation to
the government’s priority sectors approved by the
Cabinet for the three-year planning period. 

17. IDA also approved EFMP II in December
1999.

18. The TA components of investment proj-
ects generally aimed to strengthen economic
and financial management systems in line min-
istries (health, agriculture, water, and local gov-
ernment); improve management, accountability,
cost recovery, or budget policies in institutions
transferred to local jurisdictions (health); reinforce
institutional processes and organizational struc-
tures for service delivery (agricultural extension
and research and training); pilot management ca-
pacity improvements in districts (feeder roads);
support capacity building in service user or
provider communities (water users and local
road contractors); and provide training and con-
sultants. 

19. Implementation completion reporting for
EFMP. 

20. This assessment reflects the conclusions
of the EFMP reports. It is important to point out
that the outputs of key reforms relevant to the
central budget, financial management, and cash
management were not achieved. Even the sat-
isfactory outcome is, in part, the result of
“bandaids” applied by the MFPED. 

21. To improve civil service quality, TA III and
EFMP also funded returning Ugandan expatriates
and recruited qualified local Ugandans into the
Bank of Uganda. 

22. Reforms for improving transparency in-
cluded revising the civil service standing orders,
introducing civil service examinations, imple-
menting a Code of Conduct, and strengthening
the Ministry of Public Service Department of
Inspection. 

23. The GOU appointed a Public Service Re-
view and Reorganization Commission (1989–90)
to determine key government issues, form a vi-
sion for the civil service, and develop an action

plan for reform. A Civil Service Reform Program
was introduced in 1990 and a government White
Paper was approved in 1991. However, imple-
mentation of CSR moved slowly. See Langseth
(1995, pp. 4–6). 

24. IDA’s report, prepared by the Uganda
Manufacturers’ Association Consultancy and In-
formation Services Limited (1998), refers to the
persistence of moonlighting and clientilism in the
Ministry of Natural Resources.

25. Initially, the government adopted a min-
imum wage concept, but it failed to motivate staff
or decompress the salary structure. 

26. IDA’s District Management Study catalyzed
donor assistance, particularly from the Danish In-
ternational Development Agency.

27. EFMP II, approved in December 1999, will
carry forward IDA’s efforts to improve account-
ability, information management, and reporting
systems across all levels of government.

28. The mission found evidence of corruption
in revenue collection, public procurement, the
public payroll, service delivery, the regulatory
framework, privatization, utilities, the financial
sector, the legal and judicial systems, politics, and
the military.

29. The Public Enterprise Project had at least
three implementing agencies and the Enterprise
Development Project (EDP), seven; three min-
istries were responsible for core agency coordi-
nation; and EDP had two interministerial
technical and policy review committees. In 1995,
the presidential directive streamlined the im-
plementation framework, abolishing the Policy
Review Working Group and introducing a Pro-
ject Monitoring Unit to monitor financial flows
between government and the public sector.

30. A mere 10 of the 60 public enterprises then
identified for divestiture had been privatized or
liquidated.

31. The major weakness was the political in-
terference of the ministerial committee, the Di-
vestiture Review and Implementation Committee,
in overturning technical recommendations for pri-
vatization. The report confirmed other weak-
nesses: absence of specific divestiture policies,
questionable use of divestiture proceeds, resist-
ance to divesting key governmental relation-
ships, poor intergovernmental coordination,

E N D N O T E S

6 9



U G A N D A — P O L I C Y,  PA R T I C I PAT I O N ,  P E O P L E

E N D N O T E S

insufficient skills and expertise, inadequate pub-
lic enterprise information, and poor transparency. 

32. These new enterprises include boards,
authorities, other regulatory or promotional agen-
cies, and donor projects. 

33. The government owned the two largest
commercial banks—the Uganda Commercial
Bank and the Cooperative Bank, which ac-
counted for almost 60 percent of bank deposits—
and most insurance companies and development
and investment banks. 

34. Some policy reforms (interbank markets
and reserve money instruments) could not take
off while bank portfolios remained weak, banks
bid up interest rates through adverse client se-
lection, and demand for money market instru-
ments remained negligible. 

Chapter 4
1. These crises occurred when a dirigiste re-

form program was adopted against IDA’s advice,
ERC II and SAC I went off track, the privatiza-
tion program got derailed not once but twice, and
the financial sector needed refocusing.

2. The Financial Sector Adjustment Credit,
approved in March 1993, ran into heavy
weather by 1994, but it was only in 1995 that
IDA carried out a second review of the sector.
IDA lost almost three years between the ap-
proval of Power III (FY91) and discussions of
the 1996 ESMAP before it proposed reforms re-
quired for private participation in power. The
Public Enterprise Reform Program floundered
even after the Enterprise Development Project
was made effective in FY92, but it was not until
fall 1994 that an IDA mission called for a com-
plete refocusing of the program on privatiza-
tion. 

3. Decentralization policy was adopted in
1993, but it was only in FY95 that IDA tenta-
tively started to address local government is-
sues in its capacity building and health projects,
and it was not until December 1999 that the
first true local government project, the LGDP,
was approved. Poverty issues had been flagged
in the 1993 CEM poverty assessment, but they
were not reflected in country strategy until the
1997 CAS. 
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HIGHLIGHTS: THE BANK’S
CONTRIBUTIONS,
SHORTFALLS, AND
LESSONS LEARNED
I can’t see [Donor X] at the present time having the guts to conduct this kind
of meeting, inviting criticism, so you have to be congratulated for that.

What you [the Operations Evaluation Department] are doing is very critical. . . .We
would like to know that some of the ideas we give you have been . . .passed on.

This report presents the findings of participatory
stakeholder discussions of the World Bank’s as-
sistance to Uganda, conducted in January 1999 as
part of the Operations Evaluation Department’s
(OED) Country Assistance Evaluation (CAE),
which forms Part 1 of this volume. While OED
CAEs generally filter stakeholder perspectives
through an OED/Bank optic, this report tries to
capture and convey the intensity and richness of
participant perceptions through quotations and
paraphrasing. Authenticity was also preserved by
relying on an independent consulting firm, Group
Dimensions, to tape and transcribe the sessions. 

The participatory discussions involved 70 par-
ticipants in seven focus groups covering the
major stakeholders in Uganda—the Government
of Uganda (GOU, both core and line ministries),
civic leaders, nongovernmental organizations
(NGOs), the private sector, and donors’ heads of
mission and sector specialists (table 6.1). The
focus group exercise had the same objective as
the CAE: to assess Bank assistance to Uganda
since 1986, in the form of policy advice, lend-

ing (both project and adjustment support), tech-
nical assistance, and aid coordination. The par-
ticipants were asked to identify both successes
and shortfalls in country and Bank perform-
ance, future challenges, and lessons learned that
might improve future performance. 

While the seven groups acknowledged the
Bank’s contributions, eagerness to look to the fu-
ture focused the discussion on the Bank’s per-
ceived shortfalls and the challenges ahead. This
is to be expected in Uganda. The agenda adopted
over time by the GOU—rehabilitation and re-
covery, stabilization and adjustment, civil serv-
ice reform, decentralization, poverty eradication,
universal primary education—has been so am-
bitious and complex and Ugandans so engaged
in the public debate on the country’s future,
that it would be simplistic to expect that the
Bank’s response to this agenda would have es-
caped critical comment. What is remarkable,
given that the participants were not by any
means statistically “representative” of their con-
stituencies, is the significant consistency of as-
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sessments among groups with similar interests
and experiences (see tables 6.2–6.4).

Key Lessons 
• The Bank needs to listen better, respect local

ideas and expertise, and engage in even
wider consultations with stakeholders (in-
cluding NGOs), particularly at the sector, proj-
ect, and district levels. 

• Agricultural growth, smallholder develop-
ment, and commercialization are critical to
Uganda’s future progress and to poverty re-
duction. Even as it fosters the commercial-
ization of cash crops, the Bank should adopt

an integrated strategy for promoting small-
holder development—building infrastructure,
encouraging technological research attuned to
the needs of small farmers, rebuilding exten-
sion services, and developing markets for
smallholder produce.

• To eradicate poverty, the Bank should focus
on reducing disparities (urban/rural, regional,
and gender), targeting the very poor, and
plugging leaks in service delivery by trans-
ferring delivery to the private sector. 

• The Bank needs to adopt an integrated, ho-
listic approach to sector development (agri-
culture and infrastructure), governance, and

Number
of people

Constituency in focus group Affiliation of participants

Core government officials 11 Bank of Uganda; Ministry of Finance, Planning, and Economic Development; Ministry of
Local Government; Ministry of Public Service; Ministry of Tourism, Trade, and Industry;
Private Sector Foundation. 

Line ministries 11 Agricultural Policy Secretariat; Ministry of Agriculture, Animal Industry, and Fisheries;
Ministry of Education and Sport; Ministry of Health; Ministry of Work, Transport, and
Communications; NARO; National Environmental Management Authority (NEMA)a, 
National Water and Sewer Corporation; Parastatal Monitoring Unit of the Enterprise
Development Project. 

Civil society 7 Member of Parliament and representatives from East African International Develop-
ment Consultants, Makerere University, New Vision, Transparency International, and
Uganda Economics Association. 

Nongovernmental organizations 4 Action Aid, National Association of Women’s Organizations in Uganda, Uganda 
National NGO Forum, and Uganda Women’s Network. 

Private sector 16 Ban Café Ltd.; Federation of Ugandan Consultants; Nile Bank; Omni Fashions; Pan
World Insurance Company; Stanbic Bank (Uganda) Ltd.; Uganda Clearing and Forward-
ing Agents Association; Uganda Coffee Trade Federation; Uganda Floricultural Associa-
tion; Uganda Importers, Exporters, and Traders Association; Uganda Manufacturers
Association and Simba Blankets Ltd.; Uganda National Chamber of Commerce; Uganda
National Farmers Association; Uganda Small Scale Industries Association. 

Donor heads 9 Danish Embassy, French Trade Commissioner’s Office, German Embassy, Italian 
Embassy, The Netherlands Chargé d’Affaires Office, Norwegian Embassy, Swedish 
Embassy, United Nations Fund for Population Activities (two participants). 

Donor sector specialists 12 Danish International Development Assistance, Delegation of the European Union, U.K.
Department for International Development (two participants), Food and Agricultural Orga-
nization of the United Nations (two participants), Royal Netherlands Embassy, Norwegian
Agency for International Development, Norwegian Embassy, United Nations Development
Programme, U.S. Agency for International Development, World Health Organization.

a. NEMA was initiated by the government in 1996 and is a statutory agency. For the first five years, NEMA is supported by a Bank credit under the Environmental Management 
Capacity Building Project.

Source: Compilation of focus group data.
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private sector development—a recommen-
dation that amounts to an implicit endorse-
ment of the Bank’s new Comprehensive
Development Framework. 

• Liberalization of markets is necessary but not
sufficient for private sector development.Fu-
ture development of the private sector in
Uganda is predicated on massive investments
in infrastructure, efficient and transparent pri-
vatization, an expanded role for the private
sector (including NGOs) in the provision and
financing of public goods, financial sector
reform, and a regulatory framework that fos-
ters competition.

• To promote governance, the Bank should en-
list civil society allies. To promote gover-
nance, transparency, and accountability, the
Bank needs to be more transparent about its
own agenda and enlist civil society allies in its
fight against corruption by involving stake-
holders in independent monitoring and eval-
uation of Bank programs. The Bank needs to
fight corruption as it fought AIDS—with a
massive public information campaign. To gen-
erate reliable public information, the Bank
needs to support data collection and analysis.

• The Bank needs to stand tall in promoting
enforcement of the prosecution and punish-
ment of corruption.

• Pay reform is the key to improving efficiency
and capacity in the public sector. Improve-
ments in public sector efficiency are being
held hostage to pay reform. Pay increases
would be feasible even within existing rev-
enue constraints if they were accompanied by
wage compression measures and if remu-
neration for scarce skills were aligned to mar-
ket wages.

• The Bank should address decentralization in
depth—to engage district and grassroots lead-
ers in assessing local needs within the con-
text of Ugandan priorities, foster a constructive
relationship between district leaders and
NGOs, and help district politicians and ad-
ministrators lead and manage. The Bank also
needs to promote stakeholder consensus on
how to apply (the now generally accepted)
sectorwide approach to development in the
context of decentralized decisionmaking.

Research Approach
The Bank’s resident mission coordinated recruit-
ment of participants from each constituency. About
30 to 50 percent of potential respondents in each
constituency did not attend the focus group, rates
typical of focus group recruitment in targeted
populations. As far as the researchers were aware,
reasons for nonattendance had to do with sched-
uling conflicts and the weather rather than refusal
to participate in the interviews. Several donor
agencies did not send participants to either the
donor heads or sector specialist sessions.

The OED CAE team and the consultants de-
veloped the design of the participatory discus-
sions (Annex 2.1), the focus group interview
guide (Annex 2.2), and the seven group proto-
cols together. The nature and purpose of focus
groups are described in Annex 2.3. The exercise
was conducted by Group Dimensions, an inde-
pendent research consulting firm with prior
Bank experience (Annex 2.4). The focus groups
were conducted during four consecutive days in
a Kampala hotel (away from Bank or GOU of-
fices) to encourage participation and preserve
neutrality. All discussions were taped with re-
spondent permission. 

On average, 10 participants took part in each
interview (the range was 4 to 16). Questions
were tailored to each group; they appear in
boldface, in blue, at the beginning of each sec-
tion of the relevant constituency chapter. Orig-
inally scheduled to last two hours, the interviews
spilled over to three (and sometimes four)
hours. Participants spoke freely, although two
OED staff members were present for most of
the interviews. 

Given the diversity of experience and aware-
ness of Bank assistance among stakeholder
groups, the exercise did not rely on a standard
protocol but tailored the protocol to specific
group interests instead. Nevertheless, most groups
touched briefly on the majority of topics as they
offered their analysis of major issues, in response
to direct questions or follow-up probes.

Focus groups were planned with the help of
the Bank’s resident mission between December
1998 and January 1991. The research protocols
were prepared in January 1999, and focus group
discussions were conducted January 19–22, 1999.



Tapes of the discussions were transcribed to 
facilitate the writing of the report.

All data were gathered and reported accord-
ing to prevailing standards of respondent 
protection and anonymity. To maintain confi-
dentiality, this report includes agency, but not in-
dividual respondent, names. In addition,
wherever possible, identifying information has
been eliminated from direct quotes.

Stakeholder Perceptions of Bank
Contributions and Shortfalls
In commenting on the assistance strategy
adopted in Uganda, focus group participants ad-
dressed not merely the Bank’s strengths and
shortfalls, but on occasion also those of the
GOU. The detailed chapters (7 through 13) doc-
ument their observations. This chapter, however,
confines itself to participant views on the con-
tributions and shortfalls of the Bank’s assistance
alone and the challenges or lessons learned. The
“key lessons” presented at the beginning of
each chapter offer the lessons identified by
each group at the end of each session, as well
as a few supplementary lessons identified by the
OED team from the group discussions. The
chapter pulls together a summary of overall
views and also presents the findings of each
stakeholder constituency. Tables 6.2, 6.3, and 6.4
document the consistency of views (tabulated
by constituency) among stakeholder groups
with similar experiences and interests. 

Perceptions of the Bank’s Role and Strategy 
The Bank excels at macroeconomic reform.Par-
ticipants agreed that the Bank has:
• Supported the right reform objectives (con-

sistent with the objectives of the GOU);
Uganda’s national vision and broad policy
directions are recognized as the most pro-
gressive in the Region.

• Played a central role in supporting Ugandan
efforts to stabilize the economy and to carry
out adjustment. 

• Helped repair the environment in which the
private sector operates—by liberalizing foreign
exchange and product markets (especially
coffee and cotton marketing), the trade
regime, and interest rates; returning confis-

cated property to former owners; privatizing
state enterprises; and introducing financial
sector reforms. 

• Helped build strong technical teams, partic-
ularly in the Ministry of Finance, Planning, and
Economic Development (MFPED).
The Bank has also scored some sectoral suc-

cesses (helping to improve water supply and
sewerage, shape national health policy, promote
agricultural research), its analytical contributions
to sector and budget issues are recognized, and
several groups acknowledged that the Bank is
remarkably open to criticism and change.

Nevertheless, participants found that the Bank
relies on a “one-size-fits-all” approach to devel-
opment and ignores the specific social, political,
and legal conditions that set Uganda apart from
other developing countries. The Bank’s neglect
of the adverse impacts of liberalization is symp-
tomatic of this monolithic view of development
strategy. Other participants felt that the Bank was
taking on too many initiatives and spreading it-
self too thin.

The Bank’s approach to agriculture has been
fragmented. Once the spate of market liberal-
ization reforms in agriculture was over, the Bank
seems to have lost sight of agriculture’s key role
in reducing poverty and promoting the regen-
eration of the private sector. Agricultural mod-
ernization requires an integrated approach,
focusing on research and technology, exten-
sion, marketing, and the commercialization of
cash crop production, but the Bank’s interven-
tions in the sector have been fragmented. More-
over, the Bank needs to listen to farmers when
assessing farming needs.

The Bank has not paid enough attention to
decentralization.While the Bank has been help-
ing to build district capacities through technical
assistance, it has not really addressed “the re-
ality of decentralization” in depth. Decentral-
ization issues range from the need to build
leadership capacity and skills at the district
level, to the need to promote the formulation
of district budget frameworks that mirror and
feed into the central budget, to the need to
work out a consensus view on how to apply sec-
torwide approaches in the context of decen-
tralized decisionmaking.
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Donor
Core Line Civil Private Donor sector

Issue government ministries society NGOs sector heads specialists

Assistance strategy

Respect local ideas, knowledge, and expertise � � �

Engage in wider consultation/communication with all stakeholders, 
in project/sectoral discussions � � � � � �

Improve public relations, information, transparency on agenda � � � �

Address decentralization in depth � � �

Work out how to promote sectorwide approaches in the context 
of decentralization � � �

Adopt holistic approaches (to sectors, governance, private sector 
development, infrastructure) � � �

Develop agriculture: adopt integrated strategy and institutional 
framework; rebuild extension service � � �

Extend data collection and analysis � � �

Use/share lessons of worldwide experience �

Portfolio performance

Ensure more effective/independent monitoring by involving private 
sector, including NGOs � � � �

Improve design/implementation � � � �

Appoint procurement specialist in resident mission � �

Aid coordination

Encourage the GOU (MFPED) to coordinate donors � � �

Involve the GOU project “implementers” in donor meetings; 
encourage Bank missions to interact with local donors � �

Public sector management

Budget reform
Review priority program areas; reallocate expenditures to social sectors � �

Tax policy and administration reform
Use innovative approach to tax policy; improve tax administration � �

Provide better public services as quid pro quo for taxes � �

Civil service reform
Recognize pay reform as key to successful civil service reform 

and decentralization � � � �

Review enclave experience � � �

Technical assistance and capacity building
Build NGO and district capacity/leadership for decentralization � � � �

Governance
Set ethical standards; expose corruption; enforce accountability 

and punish corruption � � � �

Build capacity of institutions fighting corruption � �

Promote role of civil society � � �

S t a k e h o l d e r  V i e w s  o f  B a n k  C h a l l e n g e s  
b y  C o n s t i t u e n c y
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Donor
Core Line Civil Private Donor sector

Issue government ministries society NGOs sector heads specialists

Poverty reduction and social development
Focus on reducing disparities (urban/rural, regional, gender); 

restore peace in conflict areas � � �

Plug leakages in service delivery (address “value for money” 
concerns); transfer service delivery to private sector � �

Recognize that poverty eradication depends on agricultural development � �

Improve coverage, access, and design of education programs � �

Private sector development
Support private sector as engine of growth, through integrated 

support to private sector development � �

Develop efficient infrastructure; adopt integrated approach � � �

Set up regulatory framework (for quality assurance) � �

Clarify objectives and nature of privatization � � �

Improve implementation and transparency of privatization � �

Source: Compilation of focus group data.
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Donor
Core Line Civil Private Donor sector

Issue government ministries society NGOs sector heads specialists

Assistance strategy
Promoted macroeconomic stability and reform � � � � �

Enhanced Ugandan ownership of reform; built good GOU–Bank relations � �

Carries out in-depth analysis � �

Becoming more participatory with stakeholders (including NGOs); 
encouraged local initiative � � � �

Took lead in Poverty Eradication Action Plan, Structural Adjustment 
Participatory Review Initiative, privatization seminars, 

creating good relationships � � �

More open to criticism and change � � �

Aid coordination
Leadership in donor coordination and partnership � � � �

Moving Consultative Group (CG) meeting to Kampala a success � � �

Ensured more inclusive CG � � �

CG process less Bank-directed and more consultative � �

Public sector management
Budget reform

Moved process toward technical/allocative efficiency � �

Broadened the budget process � �

Tax policy and administration reform
Improved revenue performance �

Rationalized and lowered tariffs; brought private sector on board �

Civil service reform
Clarified roles of private sector, public sector, civil society �

Restructured ministries; reduced size of civil service � �

Source: Compilation of focus group data.



Donor
Core Line Civil Private Donor sector

Issue government ministries society NGOs sector heads specialists

Assistance strategy
Is not consultative enough with partners, stakeholders; little debate 

and dialogue on reform program � � � �

Public information, transparency lacking on Bank activities � �

Relies on ideology/”one size fits all” approach � � � �

Ignored adverse impacts of liberalization � � �

Poor/fragmented agricultural strategy � �

Not enough work on decentralization � �

Too many initiatives: Bank stretched too thin � �

Portfolio performance
Bank missions too short to capture project essence, donor positions � � �

Faulty project design � �

High overheads; low beneficiary impact � �

Poor project implementation � � � � �

Too many decisions referred to Washington; lack of communication 
between headquarters and resident mission � � �

Procedures too protracted and bureaucratic � � �

Procurement, disbursement procedures rigid, confusing � � � �

Frequent changes in task managers � �

Weak in monitoring and evaluation (contributes to corruption) � � � �

Low emphasis on accountability � � �

Disbursement culture rather than development objectives � � �

Aid coordination
Donor meetings: limited gains (primarily information-sharing, 

not aid coordination) � � �

Insufficient at project and sector levels � � �

Insufficient support for aid coordination by the GOU �

Failed to bridge gap among donors on corruption and privatization � �

Bank pursues own agenda � �

Public sector management
Budget reform

Budget allocations too mechanistic �

Tax policy and administration reform
Tax base still too narrow � �

Tax administration weak � �

Excessive emphasis on raising revenue rates; input taxes are 
a disincentive to investment � �

Civil service reform
Prolonged restructuring hampered capacity development � �

CSR equated with downsizing � �

Downsizing, in absence of pay reform, lowered morale and efficiency � �

Enclaving has limited applicability � � �
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The Bank’s Relationships with Stakeholders
The Bank is becoming increasingly participatory
in dealing with stakeholders but has a way to go.
Almost all groups praised the Bank for: 
• Developing a sound relationship with the

GOU, enhancing Ugandan ownership of re-
form, and fostering local initiative.

• Becoming more participatory with other stake-
holders (including NGOs) either during the
various phases of the project cycle or in the
context of Country Assistance Strategy (CAS)
preparation, the Poverty Eradication Action
Plan, the Structural Adjustment Participatory
Review Initiative (SAPRI), and the Parlia-
mentary seminar on privatization.

• Setting an example for the GOU and donors.
Several participant groups, however, held that

the Bank has not yet fully comprehended the
meaning of partnership. The practice of not in-
volving NGOs (which have been chosen to im-
plement operations) right from project
identification and not giving them enough time
to review Bank documents with affiliated NGO
organizations and of not informing stakeholders
or civil society, which have to repay Uganda’s

debt to the International Development Associa-
tion, of Bank project/program objectives right
from the start indicates that the Bank does not
practice what it preaches. Moreover, at the proj-
ect level, the Bank does not appear to respect
local ideas or expertise.

Aid Coordination
The Bank is doing well in coordinating donors
at the country level. Consultative Group (CG)
processes are less Bank-directed and more con-
sultative. The goodwill and dedication of the res-
ident mission to partnership is widely recognized.
Donors and other stakeholders also appreciate
the Bank’s role in:
• Ensuring an enabling environment within

which donor activities can flourish.
• Garnering cofinancing for Uganda.
• Promoting an open forum for donor discus-

sions, through both the CG and regular donor
meetings among heads of mission and sector
specialists.

• Moving the last CG to Kampala, and thereby
promoting inclusiveness and ownership
among a wider array of stakeholders within
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Donor
Core Line Civil Private Donor sector

Issue government ministries society NGOs sector heads specialists

Technical assistance and capacity building
Insufficient private sector and NGO capacity building � �

Poorly managed: overlapping, donor-driven � �

Governance
Lack of a strategic framework � �

Bank processes contribute to corruption � �

Poverty reduction and social development
Poverty disparities increased 

Regional � �

Rural-urban �

Areas of conflict (for example, North) � �

Women, vulnerable groups, very poor � � �

Leaks in service delivery reduce access of poor to public services � �

Private sector development
Poor infrastructure hampers investment and growth � � �

Macroeconomic reform insufficient for private sector development, 
regulatory framework inadequate, financial sector reform incomplete �

Privatization poorly managed � �

Source: Compilation of focus group data.
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the GOU, Ugandan civil society, and the pri-
vate sector, and even among donors.
However, participants agreed that there was

room for improvement in the Bank’s coordina-
tion efforts: 
• The Bank does not do enough to help the

GOU assume more responsibility for aid co-
ordination, especially at the sector level.

• Coordination by the Bank is more in the na-
ture of information sharing than true aid co-
ordination.

• At the country level, donors think that the
Bank “broke rank” in not sufficiently sup-
porting donors in their dialogue with the
GOU on corruption and privatization.

• Donors would like the Bank to respect its po-
sition as “donor of last resort,” particularly as
the Bank, unlike most other donors, does
not provide grant resources to Uganda. 

• At the sector level, the Bank “goes on its
own” too much and is often not part of donor
attempts to fashion sector approaches or to
integrate subsector strategies.

• The Bank’s field office suffers from a critical
lack of subsector expertise and decision-
making power. 

• Bank involvement at the sector level is often
supply-driven and dialogue on sector issues
unsatisfactory, because decisions, often re-
ferred to Washington, are not grounded in ad-
equate communications between Washington
and the resident mission.

Quality at Entry and Portfolio Performance
The Bank neglects project design. Participants
pointed out that many project implementation
problems are really attributable to poor design
or sequencing of components. The consequence
of poor design is that the Bank often fails to grasp
the essence of a project when it relies on large,
but short, missions that neglect to adequately
consult civil society or donors during project
identification. Gender objectives, spelled out in
project documents, are often not reflected in
the design of project components. High Bank ad-
ministrative expenses and the Bank’s preference
for allocating project funds to office facilities,
equipment, and systems development often 
result in low beneficiary impact. Finally, partic-

ipants pointed out that the Bank practice of
scaling up projects and locating them in urban
areas to garner economies of scale is really a
form of “technical corruption” that promotes
Bank disbursements rather than development
objectives.

Implementation does not meet expectations.
Bank procedures are protracted and bureau-
cratic and reduce project benefits. Procurement
and disbursement procedures, in particular, are
rigid, confusing, and inappropriate for dealing
with small expenditures and NGOs. Requests to
locate a procurement specialist in the resident
mission have been repeatedly ignored. Frequent
changes in Bank task managers and differences
in their perspectives muddy project objectives.
The Bank does not stress accountability: its weak
monitoring and evaluation (M&E) during proj-
ect implementation precludes grassroots feedback
and midcourse project corrections and con-
tributes to corruption. As an institution, the Bank
appears to be driven by a disbursement culture
rather than by development objectives.

Poverty Reduction and Social Development
The Bank’s focus on growth as a panacea for
poverty has been a double-edged sword. The
Bank’s emphasis on growth has led to a large re-
duction in absolute poverty, and, in the long run,
its support of primary education is likely to be the
best leveler of disparities (regional, gender-based,
and rural and urban). But growth has not af-
fected all regions and all Ugandans uniformly;
poverty disparities—regional, gender, and rural
and urban—have actually widened, and the con-
dition of the very poor has deteriorated. Moreover,
leaks in service delivery have contributed to de-
teriorating access to social services by the poor,
particularly in rural areas, and, according to par-
ticipants, have exacerbated poverty.

Public Sector Management
Bank support for improving public sector man-
agement has had mixed success. The Bank has
helped the GOU to drastically improve public
sector management. Budget processes have be-
come more inclusive and their focus has shifted
from aggregate fiscal discipline to technical and
allocative efficiency; civil service reform (CSR)
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has helped reduce the size of government and
clarify the roles of the public and private sectors,
NGOs, and civil society; public sector capacity
has been strengthened, most notably in MFPED;
and, with the move to decentralize government,
a beginning has been made in strengthening
district capacity. 

But the picture is not uniformly positive. Bud-
get allocations are still too mechanistic. Bank
technical assistance has not built capacity in
GOU agencies, the private sector, or NGOs as
effectively as in MFPED. Slow CSR and capacity
building have hampered improvements in pub-
lic sector efficiency. The equation of CSR with
downsizing, the poor sequencing and prolonged
duration of reform, and, most important, the
inattention to adequate incentives have lowered
morale, hampered capacity development, and
dampened the efficiency impacts of CSR. More-
over, government participants recognized that the
Bank’s approach to improving efficiency through
enclaving has only limited applicability.

Improving governance is proving to be tough.
Participants generally agreed that Bank ap-
proaches and interventions to improve gover-
nance have been appropriate and have
contributed to greater openness about corrup-
tion. The Bank’s Integrity Workshops and In-
vestigative Reporting Seminars have helped build
media skills and networks and have helped im-
prove civil society perceptions of the Bank as an
ally in the fight against corruption. However, par-
ticipants also pointed out that Bank interventions,
like those of other donors, have been essentially
ad hoc and missed the point that governance is-
sues can be tackled only through a holistic ap-
proach. Moreover, participants pointed out that
the Bank needs to put its own house in order—
weak M&E of Bank projects breeds corruption.

Private Sector Development
Bank rhetoric in support of private sector de-
velopment (PSD) rings hollow.While the Bank’s
initial structural adjustment reforms set the stage
for a resumption of private sector activities, the
Bank’s belief that macroeconomic reform would
take care of PSD led to its neglect. Privatization,
which was expected to inject dynamism into
private markets, has not provided quite the fil-

lip to Ugandan private sector activities that was
envisaged; moreover, privatization has not been
well implemented. 

Private sector growth has also been stymied
by a grievous lack of infrastructure, to which the
Bank has been slow to respond. The Bank also
failed to appreciate that if Ugandan business
were to compete successfully against imports, in-
frastructure investments should have been made
before import barriers came down. Moreover, the
inefficient tax structure and administration have
imposed a heavy tax burden on the small and
struggling formal business sector. The regulatory
framework is inadequate and financial sector
reform is incomplete.

Key Findings and Lessons by
Constituency
This section presents the major findings emerg-
ing from the focus groups conducted with each
of the seven constituencies introduced in Chap-
ter 6, as well as appropriate lessons to be learned
from those findings. The constituencies shared
many concerns, as revealed in the tables at the
end of the chapter (tables 6.2–6.4). 

Core Government
The Bank scored some signal successes in key
areas of its assistance strategy, but the record
points to some shortfalls and unfinished business.
• Bank support of macroeconomic stability

helped repair the private sector environment,
contributed to better sequencing of structural
reforms, and enhanced Ugandan ownership
of the program. 

• While it has promoted public sector reform,
the Bank needs to address decentralization in
depth.

• The Bank, with the United Nations Develop-
ment Programme, took the lead in donor co-
ordination, succeeded in attracting cofinancing,
persuaded stakeholders to move from a proj-
ect to a sectorwide approach to development
assistance, and, by example, encouraged other
donors to prepare their own country assistance
strategies.

• The Bank has led other stakeholders in sup-
porting the GOU’s poverty alleviation strategy,
but it should press for more effective M&E to
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assess whether Uganda is getting value for
money, particularly in the social sectors.

• Although the Bank is more consultative in
both CASs and projects, it pursues its own (in-
creasingly extensive) agenda on strategy and
the size and sector distribution of its portfolio.

• The Bank backs up policy prescriptions with
more analysis than other donors. But it has
not been successful in sharing the lessons
of its own worldwide experience; it has
been too preoccupied with working out
new approaches.

• Bank support has contributed significantly to
public sector management. But in technical as-
sistance (TA) and governance, the jury is still
out, and considerable challenges remain in
decentralization.
While aid coordination can certainly be im-

proved, the Bank has moved the process for-
ward, and relocating the last CG meeting in
Kampala was a great success. 
• The president’s participation, made possible

by the CG move to Kampala, added credibility
to GOU positions. It also gave GOU agencies,
other than MFPED, a chance to participate.

• The move was more inclusive: it led to
greater public awareness and ownership of
the assistance process, allowed the private
sector to participate more fully in strategy
formulation, and gave donors a chance to as-
sess on site their contributions to Ugandan
development.

• The CG process is becoming less Bank-
directed and more consultative, with the Bank
drawing stakeholders together by sector.

Budget Reform
• The Bank assisted the GOU during the FY99

budget exercise to move beyond aggregate fis-
cal discipline toward allocative and technical ef-
ficiency. Line ministries appreciated GOU
resource constraints, identified sector priori-
ties, and understood the need for political com-
mitment to respect priorities and budget limits.

• The Bank persuaded MFPED to broaden the
budget process to include all stakeholders in
sector working groups, which were supported
by Bank sector analyses and Bank-funded
consultants. 

• Future challenges include the need to 
establish priorities for government agencies
outside the ministerial structure, institution-
alize the new budget process, involve work-
ing groups in monitoring progress toward
budget goals, and enhance local government
budget discipline.

Tax Policy and Administration
• Bank support for tax policy and administra-

tion has improved revenue performance, even
though it is still low by African standards.
However, the tax base is still too narrow;
input taxes (for example, on petroleum) are
a powerful disincentive to investment and
growth in the tax base; the political will to im-
plement tax reform is weak; and the effi-
ciency of tax administration, particularly of
duty drawbacks, is still low. 

• The Bank helped the GOU to rationalize and
lower tariffs and bring the private sector on
board. 

• Better public services would serve as an in-
centive for tax compliance.

Civil Service Reform
• Bank-supported CSR has clarified the roles of

private and public sectors (central and local)
and civil society. Ministries have been re-
structured and civil service numbers were cut
by almost half.

• However, CSR is still “in transition.” Restruc-
turing, prolonged by decentralization, is in-
complete and has slowed capacity building.
The sequencing of reform was not ideal—job
evaluations and pay decisions should have fol-
lowed restructuring. 

• The CSR program needs to be “marketed” to
remove public misconceptions that restruc-
turing is synonymous with downsizing.

• The Bank and other donors have contributed
to CSR’s mixed success by refusing to recog-
nize that efficiency improvements are being
held hostage to pay reform and that the lack
of incentives has lowered morale and per-
formance. Pay reform is possible within the
existing revenue base. 

• The Bank’s “enclave approach” (establishing
agencies with superior salary and “hire and
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fire” employment conditions independent of
civil service norms) has limitations. It works only
when the enclave performs a distinct role, is suf-
ficiently “at arm’s length” to avoid creating ill
will among mainstream GOU staff, sets per-
formance criteria, and raises its own revenue. 

Technical Assistance and Capacity Building
• Uganda’s TA resources (including the Bank’s)

have been substantial. Nevertheless, the dis-
tribution and performance of Bank TA have
been uneven. Bank TA in MFPED has gener-
ally shown good results, but not in other
GOU agencies.

• Poor management and coordination of TA have
led to duplicative efforts by donors: “We have
lost nationally in the management of TA.”

• TA for the private sector has been limited,
largely donor-driven, overlapping, and con-
centrated in Kampala. 

Governance
• In the past, other problems were so pressing

that the GOU, the Bank, and other donors did
not emphasize governance. More recently,
the lack of a strategic framework has meant
that the efforts of all three groups have been
largely ad hoc and yielded no tangible results.
The Bank’s impact is difficult to determine be-
cause Bank and donor funds have overlapped
in several areas.

• Governance problems cannot be tackled
piecemeal. They involve a holistic system of
functions and agencies: laws and regulations
(Parliament and bureaucracy), political and fi-
nancial accountability (Inspector General of
Government [IGG] and Auditor General), and
law and order (police, public prosecutors,
judiciary, prisons). Many of these agencies
have little capacity to manage external assis-
tance. Moreover, the public, as the major
Ugandan stakeholder, also needs to realize that
it is the injured party when corruption occurs.

• Accountability needs enforcement—throwing
money at the problem is unlikely to yield fruit.

Private Sector Development
Participants agreed that the private sector has to
be the engine of growth but that its development

in Uganda (supported by the Bank) has been
constrained by inadequate infrastructure and
the mixed success of privatization. 
• Public and private sector roles need to be

rethought: all activities that the private
sector can perform should be spun off from
the public. Moreover, the private sector it-
self is broader than the for-profit sector
and includes NGOs and cost-sharing
arrangements.

• A regulatory framework should clarify and
oversee public and private sector roles and
quality assurance.

• Infrastructure gaps are hampering private
sector development in Uganda. The group
identified power/energy, roads/rail, water,
and telecommunications as priorities for the
Bank.

• The need for privatization was universally
accepted, but privatization objectives, the role
of stakeholders, and the transparency and in-
dependence of the process were not well
thought out. Moreover, implementation was
deemed “highly questionable.”
The Bank has been successful in reducing

overall poverty in Uganda but not in targeting
the very poor. The poverty agenda needs to
take account of decentralization and to involve
the private sector, including NGOs, in the delivery
of education and health services.
• Bank-assisted macroeconomic reforms have

helped reduce absolute poverty, but re-
gional disparities have increased. Partici-
pants acknowledged, however, that the
problem of poverty in the North could not
be solved until peace and security had been
restored. 

• The Bank and other donors have failed to de-
velop the small targeted programs that alone
can reach the poorest.

• Service delivery programs have neglected
rural areas, and education has not kept pace
with population growth. The solution is to
transfer service delivery to the private sector,
including NGOs. Under decentralization, local
governments need to competitively contract
the private sector and NGOs, but are ham-
pered by poor information on district needs
and NGO capacities.

U G A N D A — P O L I C Y,  PA R T I C I PAT I O N ,  P E O P L E

H I G H L I G H T S : T H E  B A N K ’ S  C O N T R I B U T I O N S ,  S H O R T FA L L S ,  A N D  L E S S O N S  L E A R N E D

8 6



Key Lessons from the Core Government Focus
Group
• The Bank should mine the lessons of its

worldwide experience (particularly on poverty
and privatization) and ensure easy access by
clients. 

• The Bank needs to address decentralization.
The key issue is whether to continue with sec-
torwide programs (where the central gov-
ernment plays a role in programming and
funding decisions) or to channel develop-
ment funds to local governments, thereby
giving them discretionary power over re-
source allocations.

• Managing privatization is critical for success:
articulating objectives from the start, clarify-
ing the issue of shareholding and ownership
by nationals, involving stakeholders, and
shielding the process from political capture.

Line Ministries
Although the Bank’s partnerships have worked
fairly well and it is always seeking to improve
performance, the Bank needs to listen better to
its partners, coordinate more internally, and im-
prove project implementation.
• The Bank and the GOU both need to focus

more on project design, because many im-
plementation problems can be traced to in-
adequate design.

• The Bank is not a good partner during 
implementation. Instead of being guided by
the Development Credit Agreement, deci-
sions are often referred to Washington. Poor
sequencing of project components holds up
implementation. Bank procedures are too
protracted; procurement procedures in par-
ticular delay progress. Finally, frequent
changes in task managers confuse project 
direction. 

• Bank supervision is deficient: project objectives
often shift unaccountably, and the Bank ap-
pears to place more emphasis on disbursing
funds than on achieving project objectives. In-
dependent monitoring and supervision by the
private sector could improve project quality.
The Bank’s aid coordination activities are clearly

beneficial but insufficient at the sector level. The
GOU’s aid coordination activities are limited.

• The monthly donor meetings organized by the
Bank are helpful, but more so for donors
than for the GOU; they deter donors from
“throwing money at causes” and help them
to identify priorities.

• The present donor subgroups do not cover
every sector, but sectoral aid coordination is
critical, not just for donors but also for im-
proving coordination between MFPED and the
line ministries. 
The Bank has contributed to improving pub-

lic sector management in several areas: budget
reform, CSR, capacity building, the implemen-
tation of decentralization, and governance; how-
ever, in every area there is still a long road
ahead.

Budget Reform
• The budget framework exercise, supported by

the Bank, helped sector ministries focus on
key objectives and priorities, assess intrasec-
toral expenditures, and accept the need to
conform to budget envelopes. As a result,
MFPED allocations increasingly reflect sector
priorities.

• Nevertheless, the budget, based on historical
priority program areas and spending, is still
too mechanistic and incremental.

• NGOs and donor participation in the exercise
(promoted by the Bank) was a positive de-
velopment. Increasing NGO involvement in
budget preparation at the national and com-
munity levels has helped the GOU recognize
that NGOs are contributing to sector budgets
and has helped NGOs expand their awareness
of sectoral issues and GOU constraints.

Civil Service Reform
• While CSR has encouraged a more optimum

staff size and improved the efficiency of dis-
trict civil servants (because decentralization
moved recruiting decisions to local govern-
ments), the slow process and the ad hoc
freeze on hiring have hampered efficiency and
capacity development. CSR’s equation with
mere downsizing has also lowered morale. 

• The Bank’s idea that enclaves promote effi-
ciency has limits. Enclaves work poorly when
staff skills are weak, coordination with the
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parent ministry is poor, and animosity be-
tween ministry and enclave, caused by salary
disparities, disrupts work. They can work
well when they have very specific tasks, pay
salaries that really motivate efficiency, and give
managers hire and fire authority. Enclaving is
needed in the short run until civil service
salaries catch up.

Capacity Building and Decentralization
• The Bank has done well in capacity building.

Sometimes Bank staff have been “more na-
tionalistic” than the GOU (or project imple-
mentation units [PIUs]) in pushing for capacity
strengthening. The Bank needs to build PIU
capacity before projects start.

• The districts lack capacity because decen-
tralization was not planned. GOU ministries
and districts are still adapting to their new
roles: the central ministries are responsible for
policy direction and monitoring, and the dis-
tricts are responsible for implementing policy
and operations.

• The Bank has promoted decentralization
through the Institutional Capacity Building
project and by supporting the Decentraliza-
tion Secretariat and its projects for building dis-
trict capacity.

• The Bank should support data collection at
the district level to aid planning.

Governance
• Although the Bank’s governance approach

and interventions have been appropriate, it
needs to be more proactive.

• Corruption appears to be more widespread
than before, partly because exposure has in-
creased. Uganda has one of the freest presses
and most empowered Parliaments in Africa,
and institutions such as the IGG are also in
place. But these institutions (including the
police and judiciary) are woefully short of ca-
pacity and resources. Uganda also needs a
stronger civil society.

• To send a strong message to the corrupt and
to the public, corruption should be investi-
gated and punished. The time-bound action
plan promoted by donors is a “step in the right
direction.”

The present infrastructure (power, water,
roads and rail transport, and telecommunica-
tions) hampers investment and growth, partic-
ularly in rural areas: as much as 60 percent of
export costs are infrastructure costs. 

Although the success of the Bank’s interven-
tions to reduce poverty disparities has not wholly
been within its control, it could certainly have
done more to reduce gender disparities. 
• Security problems have limited the Bank’s

success in reducing poverty in the North.
Restoration of peace is essential for the North’s
development.

• The Bank has promoted educational progress
by addressing issues of access and by sup-
porting the shift from projects to program
and budget support in line with Uganda’s
shift from a “rehabilitation phase” to a “de-
velopment phase.” 

• The Bank has included gender equality among
its project objectives but has not designed spe-
cific project activities targeted to gender. More-
over, universal primary education (UPE) is
likely to be a better instrument than gender-
targeted components for reducing gender
disparities.

Key Lessons from the Line Ministries Focus
Group
• The Bank needs to respect local ideas, knowl-

edge, and technical expertise. Being a good
partner involves acknowledging local skills,
being less arrogant, and listening better.

• The Bank should encourage the GOU to co-
ordinate donor aid (particularly sectoral aid).
Participants agreed that the GOU has no cen-
tral aid coordination mechanism, but the need
clearly exists. Such coordination is predicated
on MFPED leadership and better coordination
with line ministries. 

• The Bank should play a stronger role in high-
lighting corruption. It should set clear stan-
dards for ethics, honesty, and good governance
and should be more vocal when it sees
corruption.

• The Bank and the GOU should take an in-
tegrated approach to infrastructure invest-
ments to support private investment instead
of pursuing sector projects in isolation.
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Civil Society
Bank program objectives were on target and
the Uganda-Bank relationship was mutually ben-
eficial, but wider consultations and communi-
cation would have enhanced the end results.
• Participants recognized the smooth fit be-

tween country and Bank objectives, program
goals, and the need to borrow and lend. Given
the devastation wrought by war on Uganda’s
economy and markets, the Bank’s initial em-
phasis on macroeconomic objectives (stabi-
lization and market liberalization) at the
expense of social objectives was correct.

• Participants acknowledged that many of
Uganda’s policy successes were promoted
by the Bank: liberalization of coffee, trade, 
and foreign exchange markets; return of 
expropriated properties; reduction of mili-
tary expenditures; UPE; transparency; and
capacity building.

• However, the Bank-GOU reform program
was not well managed: there was little debate
and there were no mitigating programs for po-
tential “losers,” implementing ministries were
left out of program design, conditionalities im-
plied “control,” and the lack of consultation
smacked of “coercion.”

• Since current and future Ugandan taxpayers
will have to pay off the Bank debt (regard-
less of the concessionary nature of borrow-
ing from the International Development
Association), consultations should guide pro-
gram objectives.
The Bank’s public relations have been poor

but its approach to development assistance is be-
coming increasingly participatory to inform and
involve beneficiaries.
• The Ugandan public is relatively uninformed

about Bank positions, plans, programs, and
successes (capacity building in the National
Agricultural Research Organization and Mak-
erere University). The Bank needs better pub-
lic relations.

• However, the Bank’s approach is becoming
increasingly more consultative, particularly
in project design and appraisal; the Bank is
more open to criticism; it is reaching out to
a wider range of constituents; and specific 
participatory exercises, such as SAPRI and

the seminar on privatization, are creating
good working relationships.

• The Bank’s mandate dictates a “natural part-
nership” at the central government level,
but it needs grassroots contacts to assess
the impact of its policies and the extent of
poverty.
While the Bank’s strategy and objectives have

been on target, flaws in design and implemen-
tation may have delayed or reduced Bank proj-
ect benefits or contributed to perverse results. 
• Expenditures on overhead and expatriate

consultants (even when local expertise is
available) are unduly high under Bank TA. The
Bank puts too much emphasis on facilities and
systems and too little on the productive ac-
tivities themselves. Bank project auditing is
weak, and too small a share of project funds
reaches the actual beneficiaries.

• Bureaucratic and slow Bank processes (par-
ticularly for bidding) delay development 
benefits. 

• The lack of transparency about Bank policy
formulation, program identification, imple-
mentation, and evaluation can contribute to
corruption. Bank project impact has also been
eroded by “technical corruption”: the “grad-
ual and subtle escalation of program com-
ponents that move projects out of the reach
of people.” Rapid changes of project managers
hinder accountability.

• Unlike other donors that rely on stringent
monitoring systems, the Bank uses condi-
tionalities to ensure that its objectives are met
and its funds used effectively. This undermines
Ugandan ownership of objectives.

• Despite repeated requests, the Bank has failed
to locate a procurement expert in the field to
mitigate procurement corruption.
The Bank’s governance program (Integrity

Workshops and training on investigative jour-
nalism) has been beneficial, but the Bank could
do more.
• The IGG-Bank Integrity Workshops have en-

hanced media capacity and assertiveness in
holding the government accountable. The
government has responded positively, and
civil society has reacted by setting up civic
watchdog organizations.
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• The Bank is now seen to be an ally in the fight
against corruption.

• The Investigative Reporting Seminars have
helped journalists build skills and widen net-
works and have increased awareness of their
rights to access information. However, semi-
nar effectiveness would have been higher
had they included FM station and newspaper
proprietors as participants.
The Bank’s support of GOU policies has suc-

ceeded in reducing poverty and promoting so-
cial progress but the Bank has far to go.
• The Bank has helped to alleviate poverty by

promoting growth, but the benefits of growth
have been unevenly distributed. Poverty dis-
parities are particularly stark at the district
level.

• The GOU has adopted UPE as the next step
in its fight against poverty, but education
needs to focus on women and vulnerable
groups. Leaks in service delivery need to be
plugged by keeping recipients informed about
the services they should expect. 

• The Bank’s approach to agricultural devel-
opment has been too fragmented. A plethora
of initiatives has prevented the Bank from tak-
ing an integrated view of agricultural strategy.

• A renewed focus on public expenditure al-
location, away from nonpriority areas (ex-
penditures on defense and politicking) and
toward poverty reduction, is critical.

Key Lessons from the Civil Society Focus Group
• The Bank should fight corruption as it fought

acquired immunodeficiency syndrome
(AIDS)—with a massive education campaign.
It should co-opt FM stations into the fight
against poverty, push for more open disclo-
sure of government information, deal with
local governments directly to prevent leaks,
improve the efficiency of its own operations,
and launch an extensive public education
campaign about Bank projects to enlist ben-
eficiaries as allies in monitoring project
progress and the use of project funds.

• The Bank should address the reality of de-
centralization and consult widely across
the board to get authentic local views on
Bank policies and programs, strengthen dis-

trict capacity, and promote leadership and
cooperation between elected officials and
administrators. 

• To enhance the effectiveness of its poverty
program, the Bank should refocus attention
on the district level and on agriculture. A dis-
trict focus would help tackle the real differ-
ences in poverty at the district level. The
emphasis on agricultural modernization would
address the need for an integrated approach
to agriculture (as an instrument of poverty re-
duction) focus research and technology on
farming systems, widen extension networks,
and encourage proper marketing.

Nongovernmental Organizations
The Bank is increasingly recognizing the value of
NGOs but it needs to be more open about its own
plans and more respectful of NGOs as partners.
• The Bank has become increasingly aware of

the positive roles that NGOs can play in 
development and has worked with several
NGO umbrella groups, particularly in the
CAS context.

• The Bank took the lead in SAPRI to bring it-
self, the GOU, and NGOs together to assess the
impact of structural adjustment policies (SAPs)
and understand the value of participatory ini-
tiatives. Earlier NGO (and stakeholder) in-
volvement in SAPs might have helped mitigate
the adverse impacts of liberalization.

• Because the Bank has no independent means
of evaluating the strengths of individual NGOs,
these respondents believe that it tends to ac-
cept GOU’s view that NGOs generally do not
perform well and are neither transparent nor
accountable.
Even when the Bank does consult NGOs, it:

• Does not share documents with NGOs at the
same time as it distributes them to the GOU and
fails to give them enough time to participate.

• Allows NGOs “too little time to question”
during project appraisal.

• Fails to give NGOs feedback on their inputs.
• Does not respond to negative NGO feedback.
• Neglects to build NGO capacity. Such an ap-

proach stultifies participation.
The Bank still has a way to go to “demystify”

its plans and programs. Such openness would
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help the Bank move closer to the people behind
government, whose taxes pay off Uganda’s debt
to the Bank and who therefore have a right to
know about Bank loan objectives. Greater open-
ness would also empower civil society organi-
zations to understand policy issues, sensitize
NGOs implementing Bank projects to the
broader context of Bank operations, create
greater community awareness about the Bank’s
CAS, and enable civil society to play a watch-
dog role.

The Bank’s approach to development is too
formulaic, its processes slow implementation, its
monitoring is weak, and its impact is low. The
Bank tends to adopt a “one-size-fits-all” ap-
proach to development. The SAP is a uniform
package applied to every country regardless of
its historical background and local environment. 
• The Bank is bureaucratic and slow to change,

its appraisal techniques fail to identify micro-
level problems, implementation is slowed by
red tape, and bidding processes and dis-
bursement procedures are too rigid and elab-
orate for small NGO contracts. 

• The Bank relies on large projects and short mis-
sions to increase efficiency. However, short mis-
sions do not capture the essence of projects;
they are not “useful, cost-effective, or scientif-
ically valid.” Large projects (generally planned
without NGO assistance) require complex
phasing and are difficult to implement.

• The weakest spot in Bank performance is
monitoring. Failure to monitor how Bank
policies affect local people means that nega-
tive impacts cannot be mitigated and future
policies and project design do not reflect civil
society input. Independent monitoring of
Bank projects could forestall corruption. 

• Bank programs have a small impact on in-
tended beneficiaries. Only 20 percent of proj-
ect funds actually reach them because 80
percent is spent on overhead.
Individual NGOs have a variety of strengths

and could play diverse roles. Some NGOs are ad-
mirably suited to policy dialogue and advocacy
and could play a role where consultation with
civil society is crucial. Whereas the Bank tends
to involve NGOs primarily as project imple-
menters, they should be involved in all phases

of the project cycle, since they need to understand
the project and provide inputs from the start. 

NGOs can play an intermediary role between
the Bank and local people in:
• Planning, designing, and appraising projects,

especially where inadequate consultation can
mar project success.

• Premission research to enrich the Bank’s 
assessment of local needs. 

• M&E to track project progress and the use of
project funds and to capture project impact
on local people.
Specific NGOs have as much experience in

implementing projects (particularly in the social
and infrastructure areas) as the for-profit pri-
vate sector. District level NGOs are especially well
placed to carry out project M&E.

NGOs can help track corruption. Indepen-
dence is lost when the same GOU agency that
plans, develops, and implements projects also
takes on M&E. NGOs, when not involved in im-
plementation, can serve as watchdogs tracking
money flows.

Key Lessons from the NGO Focus Group
• An independent NGO desk is needed to help

the Bank and the GOU assess NGO compe-
tencies and experience. The current GOU
arrangements for NGO registration and co-
ordination (in three different agencies) are
confusing and out of date. 

• The Bank needs to improve its working re-
lationships with NGOs by being more re-
spectful in soliciting NGO feedback, involving
NGOs in all phases of the project cycle, en-
suring that experienced NGOs can compete
for the same implementation tasks as the for-
profit private sector, improving NGO capac-
ity (by enhancing NGO data use skills and
offering uniform training programs for NGOs
and the GOU), and developing better mech-
anisms for funding NGOs. 

• The Bank needs to become more of a listen-
ing and learning organization and mindful that
Uganda has unique characteristics and needs.
To that end, the Bank should practice mean-
ingful participation, seeking NGO feedback
and being more open about its role, strategies,
and programs.
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Private Sector
In promoting stabilization, the Bank assisted the
GOU in creating a credible investment climate.
Participants agreed that the liberalization of mar-
kets was a brave move, but the Bank and the
GOU erred by assuming that the right macro-
economic policies would guarantee private sec-
tor growth. 

The most important step the Bank took was
to support consistent stabilization programs that
built the credibility and confidence that are pre-
requisites for private sector investment. Like-
wise, liberalization of foreign exchange markets
was a brave move in the African context. The ab-
sence of capital flight vindicated the reform and
built investor confidence, while coffee market-
ing liberalization, another excellent idea, pro-
moted coffee recovery and exports. 

However, the Bank and the GOU mistakenly
believed that macroeconomic reform would be
sufficient for private sector growth. Bank liber-
alization policies (particularly for trade) were
based either on ideology or “ready made ap-
proaches” from other contexts and applied to
Uganda. The GOU should evolve a “Ugandan”
position founded on its own vision for the coun-
try. Investment promotion requires long-term
strategies and commitment and involvement at
the “micro level.”

The Bank failed to promote an enabling 
environment for the private sector that would
comprise:
• A production strategy and an institutional

framework to support coffee and agricultural
growth (by removing “roadblocks” to pro-
duction and promoting commercialization of
small farms).

• An efficient restructured financial sector (ca-
pable of delivering credit at reasonable interest
rates and providing development finance to
small producers). 

• A stable and consistent regulatory framework
(to promote investment and corporate gov-
ernance, not penalize taxpaying producers).

• An efficient infrastructure. 
Despite reform, participants signaled concern

about Uganda’s poor infrastructure, privatiza-
tion record, and regulatory framework (tax pol-
icy and tax administration, the Uganda

Investment Authority [UIA], and the governance
system).

Infrastructure
• Lack of road/rail transport and power top

the participants’ list of infrastructure priorities.
Poor telecommunications also hinder private
sector operations.

• Given the Bank’s long involvement in the
power sector and familiarity with Uganda’s sig-
nificant growth, the Bank should have helped
resolve Uganda’s power problems “a long
time ago.”

• Privatization of public sector utilities provides
no guarantee of more affordable services.

• The Bank and the GOU need a vision for rural
infrastructure, which acts as a significant drag
on private sector activities. For the urban
areas, where demand for service is antici-
pated by users, participants pointed to the
need for urban planning.

Tax Policy and Administration
• The Bank’s early emphasis on raising revenue

rates (at a time when the private sector
needed to save and grow) was excessive. The
narrowness of the tax base, the uncertain
nature of tax policy (driven largely by ex-
penditure requirements), and the tendency of
the tax structure to encourage fraud, smug-
gling, and informal sector operations (while
penalizing a small group of honest taxpay-
ers) call for a more innovative approach to
tax policy.

• Tax policy formulation should involve stake-
holders, aim for consistency over time, and
build on credible research and better data.
The Uganda Revenue Authority (URA) (orig-
inally established with Bank and donor sup-
port) should be better organized and
managed: tax collection targets, which lead
to overvaluation of goods, should be elimi-
nated; collection of back taxes should be re-
stricted to two years; amnesties should be
eschewed; and, beyond a point, arrears
should be set aside as “bad debts” to conserve
URA resources.

• Ugandan taxpayers want to see visible ben-
efits as quid pro quo for their taxes.
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Ugandan Investment Authority
• The Bank’s concept that UIA would be a

“one-stop-shop” to meet all of a new in-
vestor’s needs for permits, licenses, and serv-
ice connections was flawed. The failure of the
“one-stop” concept created a backlash among
foreigner investors, and local investors con-
sidered UIA to be a mechanism for “pam-
pering” foreigners. UIA dropped the ball and
failed to restructure itself.

• UIA should have broader powers to provide
investors with their infrastructure needs, but
a number of its activities should be subcon-
tracted to the private sector. Investor regula-
tions should be transparent, ensure a level
playing field, and be modified only in con-
sultation with the private sector. 

• To prevent abuses of power, UIA should be
monitored, especially if it becomes a genuine
one-stop-shop to address investor needs.

Privatization
• Privatization should be transparent, go 

hand in hand with regulations to promote
competition and equity, and reduce costs to 
consumers.

• The success of privatization depends on
whether Uganda is able to attract capable
companies.

Governance
• While enforcement in general is important,

contract enforcement is key, particularly in the
financial sector, where cash transactions still
prevail and poor enforcement of rules and
contracts encourages fraud.

• As the Ugandan private sector, corporate
governance issues will need greater atten-
tion. Private sector professional associations
need to monitor and enforce professional
standards. To forestall corruption, the GOU
needs to do a better job of economic
governance.

• Privatization must go hand in hand with reg-
ulation to prevent the emergence of private
monopolies, foster competition, and ensure
profitability.

• Within government, parastatal corruption
needs to be addressed, civil servant salaries

need to be raised, and interministerial salary
distortions need to be removed. 

Key Lessons from the Private Sector Focus
Group
• Maintaining a stable, credible, and consis-

tent policy environment is critical but not
sufficient for private sector development. Pri-
vate investors need an enabling environment—
tailored to Ugandan needs—of tax, investment,
and corporate governance regulations as well
as ready availability of infrastructure and fi-
nancial services. Private sector taxpayers want
visible benefits to result from their taxes.

• Private sector growth in Uganda is predi-
cated on agricultural growth. The GOU and
the Bank should remove the roadblocks that
hamper agriculture: the lack of rural infra-
structure, extension services, and policies that
encourage commercialization.

• Private sector initiatives should be built on
stakeholder involvement. The Bank should
adopt a “micro-level” approach to invite stake-
holders, particularly private sector associa-
tions, to gauge the risks and benefits of
proposed policies and monitor program needs
and performance; involve Ugandan profes-
sional associations to foster and enforce gov-
ernance norms; and rely on Ugandan local
consultants to gain “country focus.”

Donor Heads
Assistance strategies on national issues are largely
country driven by a competent MFPED. Inade-
quate sector capacity and interministerial coor-
dination mean that line ministries are weaker at
identifying sector priorities, with donors stepping
in to advise on how to improve and implement
strategies. However, in general, Ugandan and
donor priorities match. 
• The central government knows how to man-

age donors (but not necessarily aid). MFPED
is acutely aware of donor concerns and is
good at “shopping around”—matching donors
to projects. 

• Donors are promoting sectorwide approaches.
Although line ministries are moving in that di-
rection, they find sector approaches, which in-
volve greater transparency, adherence to
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resource constraints, and hard choices between
priorities to be more difficult than projects.

• Donors agree that the responsibility for aid co-
ordination lies with MFPED and that the Bank
could do more to help the GOU take the
lead, especially at the sector level. 
The Bank is doing well at country-level donor

coordination, but there is room to improve. Donors
point out that the Bank has its own agenda and
therefore is not a neutral coordinator.
• The Bank has had significant success in pro-

moting an open forum for donor discussion,
most visibly by chairing CGs and the monthly
meetings of donor heads.

• Resident mission staff are dedicated to part-
nership, both at the donor heads level and
through participation in subgroup meetings
and informal consultations.

• Donors realize and appreciate that the Bank’s
coordination role on the macroeconomic front
is a necessary condition for much of their
work. 

• The Bank could do better in addressing dif-
ferences in donor positions and developing
overall consensus on such overarching is-
sues as corruption and privatization: posi-
tions reflected in the (the GOU, Bank and
International Monetary Fund [IMF]) Policy
Framework Paper differ significantly from the
donors’ joint statement to the CG.
Moving the CG meeting from Paris to Kam-

pala was the right move, fostering government
ownership and broadening the development 
dialogue.
• In-country meetings change CG dynamics,

from allowing donors and government to
“gang up” together in Paris to fostering con-
structive dialogue among a broader group of
participants (including the business sector
and NGOs).

• President Museveni’s presence at the main
meetings sent a very positive signal of coun-
try ownership and also exposed him to the
concerns of Uganda’s development partners.

• The extensive press coverage and the un-
precedented sharing of information allowed
for much greater local engagement.

• The critical reviews of donors were seen as
healthy for the development dialogue but

their impact was deflated by the historic lev-
els of aid committed during the pledging ses-
sion. Donors agreed that the pledging session
should be separated from the CG meetings.
At the sector level, the Bank’s record of being

part of the donor collective is poor: the challenge
is how to stay more continuously and regularly
involved in the donor–GOU dialogue.
• Large Bank missions (which compensate for

uneven local sector competence) monopolize
government attention and sometimes undo
previous donor understandings with the GOU.

• The Bank’s size, intellectual reputation, and
inattention to accountability help it to “go on
its own,” pushing its agenda and lending
goals, sometimes at the expense of donor
positions. 
In agriculture, the Bank’s Agricultural Sector

Management Project (eventually aborted by Par-
liament) was designed without donor dialogue;
in health, the Bank is not helping to integrate re-
productive health services and has not partici-
pated in forums of the Joint United Nations
Programme on HIV/AIDS; in education, donors
agreed on a joint reaction to the GOU’s proposed
sector strategy, but the Bank provided a sepa-
rate reaction instead; in public service reform, the
Bank is not part of the bilateral push for a more
“programmatic” approach.

Key Lessons from the Donor Heads Focus
Group
• Building on its comparative advantage, the

Bank should continue to promote open donor
discussion of macroeconomic and other over-
arching issues by chairing CG and donor
heads meetings, coordinating with the IMF,
and focusing on reform and policy-based
lending.

• At the sector level, the Bank should realize that
it is part of a donor collective. To be a bet-
ter partner on the ground, it needs to be
more transparent about its plans and funding
decisions.

Donor Sector Specialists
GOU and donor roles in formulating strategy vary
by sector. The GOU has recently begun taking
the lead in strategy, but the donors, who are urg-
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ing the adoption of sectorwide approaches, are
still driving implementation. The Bank does not
lead sectoral aid-coordination efforts.

Donors would like MFPED to take the lead
in aid coordination. However, weak line min-
istries, lack of unity and coordination within the
GOU, and the diverse donor–NGO presence
make coordination difficult. In effect, donors
are still playing a role in identifying priorities and
implementing strategies.
• The Bank has taken the lead in organizing

donor coordination meetings, but the meet-
ings do more to share donor information than
to coordinate aid.

• Success in developing a sectorwide approach
is mixed, with most progress where GOU
commitment is high, for example in education.

• The Bank, handicapped by a critical lack of
field staff with decisionmaking authority and
by poor communication between headquar-
ters and field office, does not engage in ad-
equate sector dialogue, and its involvement
at the sector level is supply-driven.

• Donors want the Bank to practice its rheto-
ric of being the “donor of last resort” and to
allow agreed-on strategies to be funded by
grant resources whenever these are available.
The Bank’s strength lies at the policy level,
with projects often poorly implemented.

• Through its dialogue and support for struc-
tural reform, the Bank has helped Uganda de-
velop a national vision and a sound economy
and government.

• The Bank’s influence, which extends well
beyond its lending, is attributable to superior
analytical work at the sector level that allows
it to effectively raise critical issues with the
GOU. However, the Bank is spreading itself
too thin over macroeconomic issues, capac-
ity building, and, more recently, social sector
concerns.

• To compensate for uneven sector compe-
tence, the Bank relies overly on large mis-
sions and Project Implementation Units
(PIUs), but with little effect. The inadequate
local knowledge of Bank missions inevitably
results in poor implementation, while the
higher PIU salary scales cause resentment
among regular civil servants and provide

perverse incentives to PIU staff to prolong
implementation.

• Donors allege that the Bank’s low emphasis
on accountability, its complex procurement
and disbursement procedures (which delay
implementation), and its emphasis on dis-
bursements contribute to corruption.
Moving the CG to Kampala was a significant

advance in broadening the dialogue among
Ugandans, but it had its drawbacks. 
• Extensive media coverage gave Ugandans a

better understanding of the assistance process,
and the location imparted a sense of “imme-
diacy” to the meetings: the corruption and de-
fense scandals that coincided with the
meetings, for example, had a larger impact
than if the CG had been in Paris. 

• Extensive pre-CG preparation among donors
that provided focus, donor cohesion, and
valuable background papers fed directly into
fruitful “satellite” meetings on various topics,
with unprecedented participation by civil 
society.

• The drawback of the in-country CG was that
donors were more circumspect about criticism:
donors felt that the Bank and IMF did not
speak out on such major issues as corruption
and military spending.

• The record pledging that occurred at the end
of the CG weakened the impact of earlier dis-
cussions on critical flaws in Uganda’s per-
formance: donor support is not yet linked to
performance.
The ongoing decentralization of the GOU

presents a major challenge for donors.
• Because decentralization empowers benefi-

ciaries, some donors strongly support the ap-
proach as an alternative to centralized
development; others, based on their own ex-
perience elsewhere, are skeptical.

• GOU agencies differ on the roles, responsi-
bilities, and sequencing of decentralization and
district empowerment and particularly on the
District Development Program (DDP).

• Weak local administrations slow program im-
plementation; moreover, budgets are not yet
decentralized to the districts. Donors are torn
between relying on a stronger center and ad-
hering to the Local Government Act. In the
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current situation, where money and respon-
sibilities are moving slowly to the districts,
donors have to stay active on both fronts. 

• Training alone will not correct the local ca-
pacity gap. Better district incentives are needed
to attract government workers to the district
level and to retain capacity.

• Donor targeting of districts, under the District
Development Programme (“adopt-a-district”),
may be a practical way of creating capacity,
but it may lead to a widening of district
disparities. 

Key Lessons from the Donor Sector Specialists
Focus Group
• Donor sector specialists implicitly support

the approach of the Comprehensive Devel-
opment Framework: a long-term, holistic,
perspective supported by sectorwide ap-

proaches, better donor-Bank partnership
based on comparative advantage, and better
integrated interventions at the local level. The
Bank should continue to use its influence
with the GOU on behalf of donors to promote
sector initiatives.

• The annual CG meetings should continue to
take place largely in Kampala to promote
government ownership and further engage
Ugandans in the development assistance
process. 

• An important donor priority is to develop con-
sensus on how to marry the evolving sec-
torwide approach with decentralization.
Decentralization empowers local stakehold-
ers, but there is also a need for sectorwide ap-
proaches to protect national and sector
priorities, service standards, and accounta-
bility across the country.
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9 7

CORE GOVERNMENT
OFFICIALS

Eleven participants from six core agencies of the Government of
Uganda (GOU) participated in the focus group. They represented the
Ministry of Finance, Planning, and Economic Development (MFPED);

the Ministry of Local Government; the Ministry of Public Service; the Min-
istry of Tourism, Trade, and Industry; and the Private Sector Foundation.

Key Lessons
• The Bank, as the key development partner,

should promote strategies attuned to
Uganda’s unique social, political, and legal
framework and not rely on a “one-size-fits-
all” approach.

• To ensure success, the Bank needs to be
more transparent about its agenda with other
stakeholders. The Bank also needs to coor-
dinate the roles of donors, the private sector
(including nongovernmental organizations,
NGOs), and government agencies.

• The Bank should increase its financing for in-
frastructure and push for the private produc-
tion and delivery of services whenever possible.

• Managing privatization is critical for success:
articulating objectives from the start, clarify-
ing the issue of shareholding and ownership
by nationals, involving stakeholders, and
shielding the process from political capture. 

• The Bank should deemphasize the “trickle-
down” approach to poverty eradication, which
is largely ideological.

• The Bank needs to address “value for money”
concerns. 

• Institution-building, particularly for promot-
ing governance, needs a holistic approach;
the Bank’s interventions have been too ad
hoc.

• The Bank needs to address decentralization.
The key issue is whether to continue with sec-
torwide programs (where the central gov-
ernment plays a role in programming and
funding decisions) or to channel develop-
ment funds to local governments, thereby
giving them discretionary power over re-
source allocations.

• To improve project preparation and imple-
mentation, the Bank needs to pay more at-
tention to planning and project design;
sequencing of government, donor, and Bank
support; and better monitoring and evaluation
to accommodate possibilities for midcourse
corrections.

• The Bank should mine the lessons of its
worldwide experience (particularly on poverty
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and privatization) and ensure easy access by
clients.

Assistance Strategy and Aid 
Coordination

The Bank’s Performance as a
Development Partner

Key Questions
• How has the Bank performed as a partner in de-

veloping strategy? 
• What are its strengths? Weaknesses? 
• Has the Bank been overly persistent in pushing

its own agenda? 
• How has the Bank performed relative to other

donors in this regard?

The Bank helped establish macroeconomic sta-
bility. Bank interventions have been very suc-
cessful in ensuring stability in the economy and
in giving Uganda direction in repairing the macro-
economic environment in which the private sec-
tor operates. Structural adjustment programs have
also been successful, and a lot of sectoral work
has been accomplished by the Bank.

From the Bank of Uganda point of view, we
are part of very open, understanding discus-
sions in almost all the programs pertaining
to the World Bank.The programs we are
aware of have performed remarkably well.
People on the ground from various imple-
menting institutions may have had problems,
but generally speaking we have not had
major concerns.

Sequencing has had mixed success. Sequencing
of the early programs has been generally ac-
ceptable and has accommodated adjustments to
local conditions. Economic and financial sector
reforms constituted an important first phase. In
the next phase, interventions will be needed at
the farm level and will need to be refocused
through close interaction with affected elements
in the private sector. Sequencing of civil serv-
ice reform has not been as successful; se-
quencing relating to decentralization also needs
improvement.

The Bank has supported public sector reform. The
Bank has assisted government with public sector
reform and in redefining the role of government
to promote a better distribution of functions be-
tween the public and private sectors. Especially
in the past, government has taken on a number
of roles for which it was not best suited.

The Bank’s consultative approach has enhanced
Ugandan ownership. The Bank’s approach is
more consultative and involves more stakehold-
ers than in the past. The joint work between the
World Bank, the Bank of Uganda, the Ministry of
Finance, and other government agencies has
been based on open discussions on issues that
might have otherwise been contentious. These
more open processes, which succeeded in gain-
ing “more Ugandan” ownership of the program,
are reflected in the way the Country Assistance
Strategy (CAS) and such operations as the Nu-
trition and Early Childhood Development proj-
ect have been developed.

The Bank is very open to change. Since 1986, the
Bank has “become very open to change,” al-
though it is an institution with many rules and
regulations. Such openness and flexibility, which
have been significant and evident in the process
of CAS preparation and the Bank’s leadership and
support for the Poverty Eradication Action Plan
(PEAP), have benefited the country. However,
there is room for more change—for example, in
the Policy Framework Paper preparation
process—to allow for greater involvement of
other stakeholders. 

Since 1986, we have seen many changes that
result in benefits that accrue to the country.
There’s still room for more change in [consul-
tative approaches] and implementation
arrangements for programs, but I have a lot
of sympathy for the Bank in that respect.As
long as the Bank commits to continue chang-
ing, and as long as we as partners are willing
to push the Bank to implement these changes,
we’ll have progress.

On the [CAS], the process of preparing these
strategies has also changed because it is no
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longer the Bank preparing the [CAS] document
and us looking at it.The Bank is willing to
come down and discuss with the stakeholders.

The Bank has also played a role in leading
others in the PEAP, which is the government’s
own strategy for development.As long as we
continue to make sure that the Bank pro-
gram addresses government priorities, and
that the Bank leads with its commitments in
the programs and makes sure that they are
properly evaluated and monitored, we have a
good thing going.

The Bank has fostered donor commitment and
played a leadership role.The Bank has been very
instrumental in committing other donors to enter
partnership with government and the private sec-
tor: “That has been a real standing achievement
from the Bank’s side.” The CAS is a welcome ap-
proach that has “laid the way for other donors to
start preparing their own strategies.” 

The Bank has encouraged cofinancing.Partici-
pants particularly commended the Bank for its
role in raising resources for Uganda, for partic-
ular sectors and projects. The Bank’s success in
promoting cofinancing has “alleviated the burdens
on the central bank relating to cofinance.”

If there is any success attributed to the World
Bank, not only in its work with Uganda, it
has been the area of cofinancing.

Bank emphasis has shifted from projects to pro-
grams.Initially, the Bank tended to emphasize proj-
ect financing. Recently, the Bank has persuaded
the GOU to move “from projects to programs” and
has engaged in “a more sector [or program] type
of lending.” The approach builds on the GOU’s
appreciation of critical sectoral needs. But partic-
ipants noted: “we [need] a blend of the two.”

There is some concern about not making a
big jump from projects to sector adjustment
programs.However, we are trying to ensure
that government really appreciates where the
critical needs are as far as the sector is con-
cerned and to make sure that the resources

we get from the donors are effectively utilized.
The best way is to come up with sector adjust-
ment or sector investment programs.

The successful sectors have been roads and
public service reform, where an attempt was
made to identify what it was we want to do
and then get the donors together and see
what they will chip in.We haven’t really
moved out from projects.The projects are still
ongoing, because we have donors that are in-
terested in various ways of disbursing funds.

Work remains on implementing decentraliza-
tion. One participant held that the Bank had
done a lot of work at the sector level, “but not
from a decentralized point of view.” Govern-
ment policy is emphasizing decentralization, but
much work remains to be done between gov-
ernment and the line ministries with respect to
how Bank resources can be used for imple-
menting decentralization.

The Bank needs to focus on the waste of resources.
The Bank could also do more to address the issue
of value for money: Uganda’s press reports point
to a situation of large wastes in the system.

Questions arise about the Bank’s lending port-
folio and agenda. Questions were raised about
the nature and level of Bank assistance. Recent
lending in social areas was contrasted to earlier
“capital related” projects: Should the Bank be
lending to the social sectors when other institu-
tions with social mandates were available? De-
spite consultative involvement of the various
stakeholders in designing programs, some still find
that the Bank has its own agenda, in terms of out-
puts, strategies, or the use of Bank funds. When
government designs a program (for example,
nutrition) with clear objectives and activities, it
still finds that the Bank is “pushing something with
respect to strategy and, more importantly, with
how the funds are going to be utilized.” 

The concern of other donors is why should
the World Bank go into an area of nutrition,
where UNICEF probably has been performing
for quite some time and where other donors
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can help in that area? There’s still a hanging
question on the extent of the portfolio.

The Bank is not utilizing the lessons of its own
worldwide experience. The Bank is not “mining”
the lessons of its own experience, nor is it dis-
seminating the lessons in a user-friendly way. 

We miss out, not because they don’t put out
the information, but that information needs
to be managed in [such] a way that we as
beneficiary countries can use it, so that we
can pick out what works best.The Bank has
become too preoccupied with looking at new
things and is not utilizing enough of its own
experiences.

Strengths and Weaknesses of Aid
Coordination Efforts 

Key Question
• Has the Bank helped eliminate duplications?

The need for aid coordination clearly exists.
There is need for more aid coordination; in the
past, rivalry caused resources to be misallocated.
Now, the Bank has recognized the need for
donors to work “in one direction” and to avoid
duplication or undermining other donor inter-
ventions. The Bank can help by continuing to or-
ganize other donors because aid coordination
“hasn’t been as tight as it should be.” With de-
centralization, the potential for uncoordinated
aid increases even more unless consensus de-
velops on priorities and interventions.

The Bank has taken the initiative to organize
regular donor meetings. Participants noted the
Bank’s initiative in periodically “mobilizing donors
. . . to discuss the various donor-funded initiatives
and to address issues related to gaps or duplication.”

The Bank’s leadership role in aid coordination
is not clear. Participants questioned whether the
rest of the donor community had voiced a “strong
mandate” for the Bank to play a leadership role
in aid coordination in Uganda or elsewhere. It is
not very clear who has the overall mandate.
While some assumed that the Bank holds this

mandate, others cited clear instances where it
does not. 

The United Nations Development Programme
(UNDP) has a certain mandate as the lead
donor coordinator for the United Nations sys-
tem.. . .At times you feel that UNDP is in the
lead; then when you go to the other side, you
find that the Bank is pulling all the other
donors on a country assistance program for
the rest of the donor community.That’s where
the problem comes.

Impacts of the Move of the Consultative
Group to Kampala 

Key Question
• What effects have been realized or are anticipated

from the move of the last Consultative Group
meeting to Kampala?

The move resulted in more inclusiveness.The pri-
vate sector saw the move as a clear indication that
it could now participate fully in the process of
coming up with developmental strategies. The
general public was able to air their views, which
would not be the case if the Consultative Group
(CG) were in Paris. The donors also had the op-
portunity, on site, to better understand the effects
of their contribution to Uganda. This “two-way
benefit” meant that donors could understand to
whom they lend or give money and the Ugan-
dan public could contribute to envisioning what
it would like to see happen in the country.

Inclusiveness had its limits, however, because
“in a process like this you can’t involve every-
one—it is almost impossible to bring every-
body to the table.” Although the GOU tried to
invite as many people as possible, it felt pres-
sure from NGOs and the private sector for even
greater representation: “We still had people
complaining that they were not at the table.” This
will need to be resolved before the next CG. For
NGOs, other initiatives are being taken to bring
them around the table. For example, they have
been involved in Structural Adjustment Partici-
patory Review Initiative and in the process of
preparing the CAS. 
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At the CG meetings, NGOs said, “You didn’t in-
vite us to present anything, so you really
don’t consider us important.” It is because we
are concerned that we tried to pull them in,
but they don’t have an effective umbrella or-
ganization.We invited the chairmanship of
that umbrella organization, who did not
show up.

Government and public ownership of the process
ensued. Broader participation had benefits and
costs. Bringing the CG to Kampala enabled the
president of Uganda to participate in the CG for
the first time. It also enabled government agen-
cies other than the MFPED to participate in the
meetings and in preparing CG documents. Not
only the government but “people in general”
felt more ownership in the development process
because the CG in Kampala was covered by the
media and engendered greater local awareness.
The government saved money, but greater gov-
ernment participation in the CG documentation
and meetings resulted in less focus and longer
agendas. 

We are in a very special situation where the
president is fully conversant with community
issues, and he can respond with confidence.We
hope that this is a lesson that can be followed
by other countries in Africa.The more we have
CGs in our capital, the better for the economy.
If the President insists, [however], that he is
going to continue attending the CG, it is going
to be very expensive for us to take him to
Paris, or wherever, because of his delegation.

As long as the donors are willing to come to
Kampala and pay for the course, that is fine
because the impact on our side is to reduce
the budget associated to CG.

The Bank’s approach was very consultative.
Earlier, the Bank’s approach to the CG was more
“in a command form” but this has slowly crys-
tallized into a more consultative process in which
stakeholders are deliberately involved. The Bank
“was quite anxious to get the opinions of the dif-
ferent stakeholders.” It also “attempted to get
the different donors together by sector.”

Consultation needs to be more institutional-
ized.However, these efforts are not “strongly in-
stitutionalized.” Rather, consultative processes
are emerging “more or less spontaneously, oc-
casionally at the behest of the government or in-
terested groups.” A follow-up meeting is now
being envisaged to involve government, the pri-
vate sector, and the donor community, so that the
dialogue, which was viewed very positively by
core government respondents, would take place
not just once a year but would become a con-
tinuous process.

Public Sector Management

Budgets and Expenditure Management

The Budget Process

Key Questions
• To what extent did the process that was estab-

lished for the 1998–99 budget constitute an im-
provement over past practice? 

• Do you feel that you had a better appreciation of
the concerns and priorities of the line ministries
in this process? 

• What further improvements to this process can
you envision, and how could the Bank assist in
bringing them about?

The Bank helped create a more open process.The
1998–99 budget process moved from a closed af-
fair (with the Minister of Finance taking the lead)
to a more open process that brought key stake-
holders on board. Working groups were created
and, based on the Bank’s analytical work, laid out
the main issues in various sectors. 

The budget process moved beyond aggregate
fiscal discipline toward allocative and technical
efficiency.The process enabled line ministries to
appreciate what the sector issues were, “what re-
sources were available to the entire government,
and the need to get the political leadership to ac-
cept the commitments that they had entered into
and to try to stick to them.” The Bank took the
lead in bringing in consultants who guided and
brought out the critical sector issues in each
working group.
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[In the past] as much as aggregate fiscal disci-
pline was met and adhered to, the technical
efficiency and sectoral allocations were vio-
lated seriously.. . .During the implementation
of the budget, the political leadership felt that
there were other priorities that had to be ad-
dressed.Therefore, 1998 was a very big im-
provement from the previous process.

The Bank’s analytical work was “critical” to the
process. The Bank’s contribution to this process was
in the analytical work that went behind sector
working groups (supported by Bank consultants
who worked with other donor consultants). The
perception is that the Bank has become more an-
alytical in its work, in contrast to other multilat-
eral institutions, which “do very little analysis.”

The budget process needs to be institutionalized
and extended to cover all of government. The
challenge related to the budget process lies in “in-
stitutionalizing what the sectoral working groups
are doing.” Moreover, not every institution has
managed to become involved in the new process,
nor have the guidelines and procedures of the
process been fully articulated. Although the GOU
is in the second year of this budget process, it
seems difficult to identify priorities for the sections
of government that are outside the ministerial
structure and whose results are hard to define (for
example, Office of the President, Parliament, and
others). Another challenge is in responding flex-
ibly to inevitable changes in priorities, which re-
sults in line ministries feeling frustrated.

We are still frustrating the line ministries and
institutions—despite the fact that we go with
them through this entire process, trying to
identify the priorities and the financial
implications—because at the last minute, pri-
orities tend to overtake other priorities.

Finally, the process must be extended to local
government budget frameworks, especially with
the emphasis on decentralization. This will take
considerable funding.

Working groups should be involved in moni-
toring progress toward the budget agenda. In ad-

dition, working groups should be involved in
more than the preparation phase; they should be
involved in tracking progress.

They work best if, at the quarterly or half-
yearly stage during budget implementation,
we say, “Having agreed to a certain agenda,
are we following the same agenda or have we
gone off the track?”

The Bank’s Role in Budget Management
Related to Decentralization

Key Question
• Is the Bank paying enough attention to the is-

sues of budget and expenditure under the de-
centralization process?

The Bank has been involved in building ca-
pacity at the local government level.Some of the
processes that are aimed at strengthening disci-
pline in budget management areas at the local
government level are receiving “tremendous sup-
port” from the Bank, including funding the in-
volvement of local government officials (chair
persons, councils, chief executive officers, chief
finance officers of the districts and municipalities)
in all activities relating to the budget framework
process. There has also been an effort to assist
a few local governments in improving activities
related to project support and control—for ex-
ample, training in budget management and ele-
ments of accounts and bookkeeping. These
efforts are intended to enable local governments
to manage their budgets in a much more effec-
tive manner.

Sequencing problems have affected decentral-
ization. GOU respondents acknowledged that
sequencing problems affected the budget re-
forms (included in the project design of the
Bank’s Economic and Financial Management
Project [EFMP]) that might have supported
decentralization. 

We did not think through what needs to
come first and what comes later, so we went
ahead with decentralization without
preparing ourselves for it.That is fine, be-
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cause the political leadership accepted that
chronology of events, but we missed out on
the budget reform [components of the first
EFMP] that should have happened years ago
and would have set up the process for the
districts, too.

Now the GOU is preparing the Bank’s second
EFMP, which will start to streamline the budg-
etary management systems, link central gov-
ernment with the districts, and allow for proper
monitoring within the districts. Setting up this
type of system requires human resources, cap-
ital equipment, and infrastructure to equip spe-
cific locations. The Bank’s Institutional Capacity
Building Project made a contribution in prepar-
ing for decentralization, but did not go far
enough.

Tax Policy

The Bank’s Record in Tax Policy Reform

Key Question
The Bank has supported government efforts to carry
out reforms of tax policy and administration. 
• What have been the Bank’s signal successes in

these areas?

Revenue performance has improved. Tax pol-
icy reform was “the first step in moving Uganda’s
revenue performance up from the very low lev-
els then . . . . That is progress! We were at 40 bil-
lion shillings in a year [prereform] and that’s half
of what we collect in a month [now].” Some of
that “progress” relates to enclaving the Uganda
Revenue Authority (URA), but tax policy reform
has also contributed. 

The Bank helped the GOU to rationalize tariffs
and bring the private sector on board. The
Bank has played an important role by provid-
ing structural adjustment credits, rationalizing
import tariffs, and moving toward a lower uni-
form rate. The Bank has also been able to help
government and the private sector (which “had
a markedly different position”) reach an under-
standing on the need for tariff reform in estab-
lishing competitiveness. 

For about 10 years, there was discussion with
the private sector as to whether we should re-
ally be reducing rates.The private sector has
come around to realize that, yes, you have to
reduce rates in order to be more competitive
and reduce the costs to the economy.

The Bank could have placed more emphasis
on tax administration. The Bank could have
done more to improve tax administration. Serious
inadequacies in equipment and facilities that
could have reduced smuggling problems, par-
ticularly at the borders, have not been attended
to. In contrast, tax administration problems,
apart from limited facilities, are “very much in-
stigated by ourselves in the country” and cannot
be solved by any donor—political interference
is to blame. 

All the systems are there, but they’ve been
flouted by our own politicians, so there is
very little you can do. It’s the political
machinery.

Weaknesses in Tax Policy and Administration

Key Question
• What aspects of tax policy and administration

need to be fixed?

The tax base is too narrow. Collecting taxes is a
very complex endeavor. Government, the Bank,
and the private sector have “come a long way in
recognizing that this is a necessary evil,” but re-
spondents saw a need to expand the tax base. At
present, the tax burden is borne by a very nar-
row group of taxpayers. The rest of the private
sector needs to recognize that Uganda cannot
emerge from this squeeze unless “everyone pulls
their own weight.” The focus should be on edu-
cating the public and on innovatively expanding
the tax base so that it can be sustainable. 

Only a very narrow band of people currently
pays taxes.They feel overburdened by those
taxes.

There seems to be a problem of moral
obligation.
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Corruption also dampens tax performance. A
clear-cut, systematic approach to eliminating cor-
ruption must be developed and sold to the pub-
lic. Otherwise, tax collection and administration
seem futile.

The tax administration needs to improve its ef-
ficiency. More should be done to improve the
efficiency of tax administration. For example, the
business community is complaining about the ad-
ministration of the drawback tax system. 

That remains on paper only. I don’t know
whether it is a question of morals or what-
ever, to have these guys do their bit. Some-
thing must be done about it to make
[drawbacks] move.

Respondents were asked to suggest ideas for
improving tax administration. Among their sug-
gestions were the following:
• Build a broader consensus by involving those

affected by policies in the discussions.
• Rewrite tax policy, especially to promote re-

search and development and technology.
• Create new institutional frameworks (cur-

rent ones are on paper only and are
disjointed).

• Promote better, more innovative management
at the Uganda Revenue Authority.

• Limit retrospective tax collection to two years
of back taxes.

• Stop “ruthless evaluations” of goods.
• End URA quotas.
• End amnesties.
• Be more consistent.

The private sector needs a quid pro quo for its
taxes. The private sector needs to be convinced
that it is receiving tangible benefits from the
public sector in exchange for its taxes. 

To boost taxes, boost private sector invest-
ments and incomes. There is a need to refo-
cus on boosting investments by reducing fuel
prices (which reduces power costs and prices
and stimulates the private sector) and by
reducing smuggling (which reduces tax
revenues). 

Civil Service Reform

Efficiency Gains through Civil Service Reform 

Key Question
• Has civil service reform achieved the expected ef-

ficiency gains? 

Restructuring has led to clearer roles but effi-
ciency gains have not materialized. Civil service
reform (CSR) is still “in transition,” which makes
this question difficult to answer, but CSR has
helped to clarify the role of government. Ministries
have been restructured and redesigned. A clearer
view has emerged of the issues the center should
address and what other stakeholders (local gov-
ernments, the private sector, and civil society)
should address. But the GOU has still not expe-
rienced the expected efficiency gains. The “ges-
tation” period of CSR has been long, because the
political process of decentralization intervened.

Public service reform started around 1992. In
1993, government started the first restructur-
ing exercise for all ministries and for all dis-
tricts.The number of ministries went from
about 39 to about 21. Come 1995, with the
new constitution, the decentralization process
was also gaining momentum, so there was a
need to place more emphasis on the local gov-
ernments.This created the need to have the
area structures redefined again, so that the
concerns of local governments could be taken
into account.The ministries were revisited
again and this was just completed last year.

Poor sequencing results in performance issues.
Efficiency gains have eluded the GOU because
of sequencing problems. For example, restruc-
turing should have occurred first across the whole
of government, then job and salary evaluations
for civil servants. Poor efficiency relates to lack
of incentive, motivation, authority, and respon-
sibility and to poor skill mix. It is complicated by
civil service culture and poor sequencing. Re-
structuring is still incomplete: ministries have
been restructured, but other government bodies
have not. Without a complete structure in place,
it is impossible to have management or budget-
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ing reforms in place and to establish the num-
ber of people needed in the whole civil service.
This has an impact on training requirements be-
cause “you don’t know how many you are talk-
ing about.” It will be necessary to finish
restructuring of all government departments and
institutions; then the GOU can address program
evaluation objectives. But the pay issue is key. 

The issue of pay has been around for a long
time.We have a problem of poor efficiency in
performance, due to persistent low pay in
government.Although the other measures
have been put in place, unless the issue of pay
is addressed, it will be very difficult [to
achieve efficiency].

We get the feeling that their hands are tied in
terms of their ability to move on issues such
as the skill mix.Ministries should be held
much more accountable, but I get the impres-
sion that perhaps they have not had a free
hand in doing this.You hear them say, “I
would like to hire more accountants or more
specialists, but my hands are tied.”

We need to change the work culture of civil
servants. [They] have tended to be conserva-
tive workers.

The Bank and other donors have ignored the pay
issue. The Bank and other donors have refused
to understand that unless the pay problem is
solved, efficiency gains cannot occur. Civil serv-
ice pay can be increased within the existing rev-
enue base, if certain anomalies (for example, the
compression ratio) are ironed out at the same time.

The Bank is partially responsible for what
has happened, together with other donors.
They have refused to understand and to ac-
cept that unless we solve the pay problem for
the civil servants, we are not going to get out
of the problems that we are facing. For 12
years we have been waiting to get an appro-
priate pay.Nothing has happened.

You cannot expect these gains unless you pay
the people very well.Of course, pay must be

pegged to the revenue base, but we also feel
that even within the existing revenue base,
there is room for improvement.We know that
some problems have been the result of weak-
nesses within our pay structure. For example,
there has been a big disparity between the
highest paid and the lowest paid—we are
now trying to reduce that gap.We hope that
the results of job evaluation will help us im-
prove pay within the existing revenue base.

Results-oriented management must be linked
to pay reform. The GOU is committed to program
evaluation and results-oriented management. Par-
ticipants pointed out that for results-oriented man-
agement to work, it must go hand-in-hand with
pay reform, ministerial autonomy, responsibility
and accountability, and hire-and-fire capacity.

Slow restructuring means slow capacity build-
ing.The gestation period during which govern-
ment is completing the restructuring process has
been slow, which means that the process of 
capacity building and apportioning responsibil-
ities has taken too long: “In the corridors of 
ministry, people are still waiting and wondering
whether they are still in the structure.” This tends
to lower morale and productivity because “peo-
ple are either in transit, leaving, or they are 
uncertain and therefore not content.” Restruc-
turing should move more quickly, come to 
closure, and create the intended efficiencies.
These respondents hope that the situation will
soon be resolved.

I hope problems of vacancies, people not
being in place, people being uncertain of
their role, will now be resolved.The freeze has
been lifted.The gestation is long but I think
the political process has also had a role to
play in this issue. It is in our plans to have the
local governments assisted to carry out the 
restructuring transitions.

Restructuring has been equated with downsiz-
ing.Restructuring has positive potential but, un-
fortunately, it has been associated with layoffs.
Restructuring should not be equated with down-
sizing, these respondents agreed: “From a pure
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economic sense, this should be an on-going
process. An institution that is not reforming or re-
structuring is a dead institution. One needs to
monitor extenuating conditions.” 

Almost everyone does tend to understand
restructuring to mean downsizing, which is
a bit dangerous and it is not politically
[helpful].

The CSR program needs to be “marketed” to
counter public misconceptions. A new medium-
term strategy for CSR was launched in 1997. It was
discovered, one respondent said, that most of the
CSR had not been adequately marketed to the
public. A public relations effort should help re-
duce public misconceptions about restructuring.

Efficacy of the Enclave Approach

Key Question
The Bank has sometimes followed an “enclave ap-
proach” to institutional development (ID) by creat-
ing executive agencies like URA with salary
structures and employment conditions different from
the civil service. 
• Should the approach have been extended—in

modified form perhaps—to other areas of gov-
ernment to improve efficiency?

Enclaving can work if it is based on objective
criteria. The decision to enclave should be
grounded in a set of agreed-upon objective cri-
teria, not on whims or subjective assumptions. Cri-
teria could include: Does the agency have clearly
defined responsibilities with performance crite-
ria? Can it generate its own revenues (as in the
case of URA)? Can it work relatively independ-
ently of other institutions and yet continue to func-
tion effectively? Can the agency be given
responsibility to allocate its own budget between
wage and nonwage expenditures? Will the man-
ager have hire-and-fire responsibilities? If an or-
ganization passes these (and other) criteria, it
could be enclaved. 

To the extent that you can say the Bureau of
Statistics can perform a role that is distinct
and you can set performance criteria for [the

Bureau], give [it] a budget, and [it] can sort
out wages and capital expenditures, you
should go ahead and enclave. It’s a good pol-
icy for [the Bureau]. But it has limits—you
can’t do it for the entire civil service.

The Ministry of Public Service has been spear-
heading reforms in this area.We have de-
signed the policy framework and we are
trying to secure government approval for it. If
it is approved, the studies will be done. In the
1999–2000 financial year, we hope that up to
six pilot agencies [which will pay higher
salaries from their own revenue base] will be
divested [to form enclaves].

The enclave approach is one alternative, but con-
trols must be put in place so that agencies achieve
what they are supposed to achieve without cre-
ating ill will (because of salary differentials)
among regular civil servants. This could under-
mine the entire process. 

Partial enclaving can have negative impacts.
However, partial enclaving can have a deleterious
impact on the rest of the service. For example, the
Bank tried to deal with the problem of inadequate
salary for economists in the Ministry of Finance:
“Before long, we knew that even the messengers
would not move the mail unless they were also
paid [incentives].” Not long thereafter, the whole
ministry was covered. That was not sustainable and
the effort collapsed. Different donors have tried
this in different forms, “paying different allowances
for this and that,” but it tends to raise expectations
among staff groups who are not included.

A review of experience with enclaves is needed.
Before the Bank advocates enclaving of other
agencies, it should undertake a careful review to
determine how effectively and efficiently en-
claved agencies (such as URA) operate.

Technical Assistance and Capacity
Building

Key Question
The Bank has attempted to promote ID through a pro-
gram of adjustment and technical assistance loans. 
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• How would you rate the effectiveness of the 
program?

ID has produced mixed results. The Bank has
scored well in some institutions and poorly in oth-
ers. In the Ministry of Finance, the Bank’s in-
vestment in technical assistance (TA) has gone
very well. The Bank has been able to keep very
highly qualified officers working for the min-
istry with very good results in terms of economic
management. 

Resources spent on TA have been substantial.
Taking into account the amount of funds donors
have given for TA, both as stand-alone projects
and as project components, and for studies and
training, the total has been very substantial.

The management of TA has been poor. The man-
agement of TA was generally not highly rated by
this group. In part, the shortfalls have resulted
from the fact that highly qualified people work-
ing in the same environment and more or less
at the same capacity have been remunerated
very differently. [This is a reference to enclaving.]
Moreover, while the Ministry of Finance and a few
other ministries have benefited from capacity
building and improving the institutional way of
doing business, other institutions have been left
out and lagged behind.

We have lost nationally in the management
of technical assistance.Resources that have
gone into technical assistance, even from the
Bank alone, are substantial. For us to take
full benefits out of those resources, we needed
to have a very serious level of management
of technical assistance.

That is where most of us have failed, because
we are not managing the technical assis-
tance.We have been able to get a lot of money,
but some of the technical assistance did not
come to the ministry directly. It was for stud-
ies, and if you don’t manage the technical as-
sistance and they do a study for you, and you
don’t make the right comments and follow
through with what has been done in the
study, that is where the loss occurs.

Private sector capacity building has fallen prey
to poor TA coordination.The government’s strat-
egy for promoting private sector capacity build-
ing (for example, that of the Private Sector
Foundation) has been funded by similar initia-
tives from various donors. The duplication in
funding and the lack of coordination have meant
that the government has been unable to “do a
fair job for all.”

TA activities for the private sector have been con-
centrated in Kampala.Participants pointed out
that the duplication of aid for the same private
sector capacity building activities was accompa-
nied by the concentration of such initiatives in
Kampala.

I get disturbed when I hear that there is money
under the Private Sector Foundation, which is
funded by the U.S. Agency for International De-
velopment, to build capacity of microfinancing
institutions.They are all targeting the same in-
stitutions, probably which are around Kam-
pala.To build capacity of Uganda, we need
entrepreneurs in Kampala, but when will we
ever target those people who need it in other
areas of Uganda.We as government have failed
to come up with a strategy on how best to pro-
mote the private sector.

Poor coordination and management of donor
funds results in duplications and omissions.
Government not only needs to coordinate donors,
it needs to effect coordination among government
agencies based on clearly defined programs that
donors can support. The same holds for the pri-
vate sector and the donors themselves.

The donor says, “I have so much money, but
the list of programs we want to accomplish is
so long it extends beyond the amount of
money we want to give you.” So we also get
support from other donors, then people say,
“You’ve got too many donors supporting you.”

Because the programs are not defined in ad-
vance, you find there is duplication in the
funding. I think in the future, possibly if the
Bank or UNDP is leading, they should insist on
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having programs first.Then you can look at
which donors are financing which companies.

On the same lines, just as there is a need for
the donors to better become coordinated by
consulting with the recipients of aid, there is
a need for the private sector to organize itself
and coordinate itself, and government itself,
so that each and every arm of government
knows what the other is doing, and then the
donors similarly have to go through the same
process, so that when you sit together all the
other duplications and omissions are well
identified.

Governance

Key Questions
• Did the Bank identify the right areas to promote

governance? 
• Have these initiatives led to gains in the fight

against corruption and the enforcement of ac-
countability?

Governance has been a marginalized issue.
Governance has been marginalized in the past
(until 1996). Governance was not an issue be-
cause the GOU was focusing on more immedi-
ate needs in agriculture, health, and water. In
addition, the average citizen did not realize that
poor governance affects his or her life directly. 

GOU, Bank, and donor efforts have been ad
hoc. Although their initiatives have been in the
right areas, a strategic framework and priorities
have been lacking. The GOU “for a long time has
not had a well-designed strategy” but has at-
tended to issues in an ad hoc fashion. In turn,
donors have been “coming in ad hoc.” 

We need to demarcate clearly what we want
to promote, to guide the donors.The little ef-
forts registered by all the donors, including
World Bank, have yet to come up with tangi-
ble results.

While the assistance that World Bank has pro-
vided judiciaries is most applauded, it falls
short of achieving the objective because other

critical areas necessary for completion of ju-
dicial processes are not attended to. Law and
order is a system that involves public prosecu-
tion, investigation, judiciary, and prisons.

The Bank’s impact is difficult to determine.
Donor funding is blended in many projects, so
it is difficult to separate out the Bank’s specific
impact in the governance area. In addition, the
Bank cannot enter certain areas of financing, so
its impact is limited. Although the Bank has al-
located substantial funding to the governance
areas identified by the center as critical (for ex-
ample, the Inspector General of Government
(IGG), the judiciary), it is difficult in some cases
to correlate the actual disbursement from the
Bank with what has taken place on the ground.

Recipients of Bank support for governance
have little capacity to manage external assis-
tance.The judiciary, police, and other agencies
responsible for promoting good governance
have no experience or managerial capacity for
using aid efficiently.

I have seen what happened with the capacity
building project—$9 million for the legal
sector—and the problem was management of
the assistance.Within that sector we have a
special problem.We don’t have managers.We
have lawyers, magistrates, policemen.They
know what they are doing in their field, but
in the area of implementing programs and
managing resources, forget it.

You hear that Uganda has very little absorp-
tion capacity for donor funding.At the Pri-
vate Sector Foundation, we realize that we
need to organize the members of the private
sector so that it can articulate what its needs
are.Then, when the donors come, the inter-
ventions are demand-driven and not thought
out in Washington and Europe.Then we will
be more successful at absorbing the aid.

Governance needs to be tackled through a ho-
listic approach. Governance has to be ap-
proached as an interrelated system with several
components: formulation of laws and regula-
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tions (Parliament, bureaucracy), political and fi-
nancial accountability (IGG, Auditor General,
MFPED), and enforcement of law and order (po-
lice, public prosecutors, judiciary, prisons). The
government also needs good budgetary systems
and processes to establish proper accountability.

Let’s measure out enough resources to tackle
the problem as a total package, as opposed to
prioritizing and then prioritizing within priorities.
They are all important aspects of government.

For a long time, we failed to come up with a
clear understanding of governance.There is a
process of law-making that would involve the
Parliament, so that means one needs to un-
derstand the Parliament, at the center, and
also the small parliaments at the local gov-
ernment level.What do they need in order to
come up with proper laws and policies? The
Parliament at the center would tell you reha-
bilitation of their Parliament . . . .Governance
has something to do with accountability—
political and financial. If I know the IGGs are
there and all the political accountability from
the center up to the local government level . . . .
You find law and order, that is judiciary—
that system involves public prosecution and
investigation and judiciary, the prisons, cus-
tody.We have not had a well-designed strategy.

Accountability needs to be enforced. Regard-
less of how many resources are brought into
areas such as the judiciary system, individuals
must still be held accountable. 

If you cannot hold individuals accountable,
this is where the shortfall lies. If a judge
doesn’t perform or is bribed, how do you
identify the [persons] and then make sure
that they go through the process of being dis-
ciplined? That’s where we need to focus.

The governance system needs checks and bal-
ances. A system of checks and balances involv-
ing the media and the general citizenry is essential
(and missing to a great extent). If civil society does
not know when corruption occurs, people can-
not fight it. Good governance will not happen
until government and the private sector decide

to work together to break systems that promote
corruption. 

We need to find ways of letting the citizen
know that when embezzlement takes place in
donor funding, he’s an injured party. More ef-
fort has to go into that.

If you organize the private sector, those who
are not given a level playing field will
quickly identify those who are given prefer-
ential treatment—ultimately that is the only
way to allocate our minimal resources in an
efficient way.

Private Sector Development

Lessons from Privatization

Key Question
• What lessons can be learned from the privatiza-

tion of state enterprises in Uganda?

Privatization is the way to go.There was a gen-
eral consensus that privatization of public en-
terprises is the way forward because “what
belongs to the public belongs to no one.”

Privatization objectives need to be thought out.
Privatization in Uganda was equated just with re-
duction of budget subsidies and selling of paras-
tatals. The Bank should draw on its worldwide
experience of privatization experience to help
clients articulate objectives. 

Look at the privatization literature available
worldwide; there are many options which gov-
ernment could have looked into.

People had “misconceptions” as to what priva-
tization should mean. Some felt that privati-
zation meant nationalization, in which case
local people should purchase the enterprises;
this was not the GOU’s objective.

Implementation of privatization did not match
the policy lessons.The policy was fine, but its im-
plementation was “highly questionable.” Four les-
sons have emerged, according to this group. First,
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management of privatization is critical to its suc-
cess. Second, stakeholder involvement was a big
failure and the GOU underestimated the roles of
the defense establishment as stakeholders in the
whole process. Once this was recognized, efforts
were made to sensitize the public and bring in
stakeholders, but it was too late: “We didn’t man-
age to clean up the act in a timely manner.” Third,
political corruption in the process has been a se-
rious issue. Finally, the issue of public ownership
of companies (through share purchase by the
public or ownership by Ugandan entrepreneurs)
was not sufficiently debated or understood.

Implications for Private Sector
Development

The private sector should be the engine of
growth. The development of the private sector
needs to be facilitated so that it can support all
the necessary activities of government, including
delivery of public services.

The concept of private sector development (PSD)
is much broader than mere privatization.
Private sector development doesn’t stop with the
privatization of public enterprises. Any public
good or service that can be provided by private
business should be pushed out of the public do-
main into the private sector. What is more, the
private sector’s role can extend beyond the pro-
vision of public goods; in its role as beneficiary
or consumer of public services, it can also finance
provision through cost sharing or the payment
of user fees. 

To most people, privatization is selling of state
goods, but the concept should be broadened to
include every instance in which private sector
comes to widen service delivery—be it road
maintenance, delivery of medical services.
That should be the way not only to develop
the private sector but also to get government
out of the business of business.

The private sector is broader than the for-profit
sector.The private sector encompasses not only
private business but also the not-for-profit NGO
sector. 

The other [concept of privatization] is involv-
ing the NGOs.

In the area of health, we are starting to pro-
vide some money to the best NGO hospitals.

Privatization raises questions of partnership
and quality assurance. One challenge is how to
promote the public-private partnership. Provid-
ing basic social services is an expensive invest-
ment, so the GOU would like to promote that
partnership—but what should be the role of gov-
ernment and what should be the role of the pri-
vate sector? Whenever the lines of demarcation
between the two sectors become blurry, players
on one side influence results on the other side,
and corruption results. Transparency requires
clarification and segregation of roles. In addition,
the GOU worries about questions of quality as-
surance that arise when the private sector plays
a role in health and education.

If we let private people provide primary edu-
cation, no one knows whether they are giving
children the basic education.Or, if we let pri-
vate people provide basic health services or
primary care, one wonders whether patients
are being injected with water or medication.

Key Questions
Surveys of private business people pinpointed in-
adequate infrastructure areas as major obstacles to
Ugandan business. 
• Do you agree? 
• What initiatives have been taken to fix these 

problems?

The present infrastructure hampers investment
and growth. The group agreed that infrastructure
problems are hampering the private sector in its
“role of being the engine of growth.” Much work
remains in power, roads, water, telecommunica-
tion, and other basic systems that support eco-
nomic development. 

Energy is inadequate in this country. Most of
the industrial opportunities are centered in
Kampala.You go 10 miles out from this corri-
dor and there is no investment at all or [in-
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frastructure] improvements in the rest of the
country. Industries need to be well established
in all the major centers, not only in Kam-
pala. It is surprising and disappointing to
have an investor come in and say, “There’s no
water, there’s no electricity, there is nothing at
all!”How can that investor break even, let
alone see profit?

Develop the energy sector, particularly ade-
quate supply of electricity (from various
sources), to support industrial activity up-
country.

Roads (both main and feeder), railways, and
waterways.

Development of an all-weather road network
connecting main towns countrywide to
spread out growth.

Provision of serviced land developed in given
focal areas.

Develop well-serviced industrial estates coun-
trywide to cut down unnecessary outlays on
the part of the private investors and to im-
prove efficiency.

Enhance adequate water supply to meet poten-
tial for industrial needs in up-country towns.

Water for humans, industrial, agricultural,
and animal use.

All of the above are needed as a package to
stimulate private sector growth, address
poverty, and increase employment.

Each participant was asked to choose the three
most pressing infrastructure needs. The results
were discussed in the focus group and tabulated
for this report (table 7.1). Totals add to more than
11 (the number of participants) because some par-
ticipants selected two areas as “first choice,” “sec-
ond choice,” or “third choice.” These became tie
votes.

Industry and infrastructure development is con-
centrated in the Kampala area. Potential in-
vestors who wish to locate enterprises in the
country’s interior are deterred by the lack of
infrastructure.

The Balance between Macroeconomic
Reforms and Poverty Reduction

Key Question
• Have the Bank and the GOU achieved an effec-

tive balance between macroeconomic reforms
and poverty reduction?

Macroeconomic stability and reform were nec-
essary first steps.Macroeconomic stability and re-
form were prerequisites for poverty reduction and
for progress on food availability. GOU respondents
recognized that the reduction in absolute poverty
that occurred between 1992 and 1996 (even though
that decline was not evenly spread throughout the
country) can be linked to macroeconomic re-
forms that have produced stability and growth.

Bank lending supports GOU priorities. Bank
support has been allocated in line with GOU pri-
orities as they have evolved: PEAP, health and
education, roads and agriculture, and now
governance. 
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First choice 8 7 0 0  

Second choice 5 3 5 1  

Third choice 3 1 4 4  

Total number of choices 16 11 9 5  

Source: Focus group data.



As long as the Bank puts resources to the pri-
orities we stated in the PEAP, we are fine.As
long as we manage the resources in order to
get value for money, I think the Bank is mov-
ing in the right direction.Our priorities are
health and education, and the Bank is spend-
ing substantial funds on those areas and on
agriculture.Our other priority is roads and
the Road Fund is spearheading the roads pro-
gram.The question is how effectively we have
managed these resources.

The Bank has not been able to target the very
poor.The Bank has done very well in achieving
macroeconomic balance but has not done much
to develop programs that target the people who
are actually in the lowest brackets of poverty, a
very difficult target group. To reach that group
involves the need to educate recipients on what
it is they are to do with the resources, and to de-
velop small programs (which many donors would
say are not visible enough). Donors have tended
to finance highly visible projects, but it is often
difficult to have visible assistance when it is tar-
geted to the “very small, very poor people.” On
the front of poverty reduction, then, the Bank has
not done very well because it has not reached
the very poor.

The Bank should introduce successful models
from other countries. The Bank could look more
closely at what other countries such as India
have done to eradicate poverty: “They have a very
systematic approach to poverty reduction, with
proven techniques at the microfinance level that
involve standard components.” The Bank should
suggest models that can be replicated (and cus-
tomized to local realities) throughout the coun-
try. While GOU respondents do not subscribe to
the belief that what works elsewhere will nec-
essarily work in Uganda, they assume that some
models suitably modified to Ugandan conditions
can be applied in the country. 

If a component has worked in a similar set-
ting in India, you don’t want another feasibil-
ity study to see if it can work here.Very often
if you give a farmer a way of looking at his
patch of land as a business, give him some

recordkeeping, and introduce him to some
new technologies and a little bit of financial
management, you are on your way.You can
replicate that over and over again.

You can use experiences from India but it
doesn’t mean that you bring them 100 per-
cent.You have to customize it to the local
conditions.

Poverty reduction requires training and coor-
dination.Training is an essential part of such pro-
grams, as is program coordination.

You just don’t throw money at a person and
expect that he’s going to turn into an entre-
preneur.You have to give them all the train-
ing they need.

Nationwide, there’s a need to coordinate the
process. Now you can find 3,000 or 4,000 mi-
crofinance institutions, everybody doing
their own thing, in different parts of the
country. If they took a winning formula and
just replicated that at the district level
throughout the country, the funding would
go much further.

Bank assistance is driven by the center, not by
local needs. That points to the fundamental ques-
tion of how interventions should be delivered:
“It seems that we have a sector program funded
by the Bank in the agricultural sector.” Delivery
seems to be more or less designed from the cen-
ter, as a sector program not sufficiently attuned
to the needs of the smallholder—that is, with very
little input from local people. A disconnect there-
fore develops between expenditure in a sector
and what translates into concrete application.
One view was that the issue of poverty was fun-
damentally one of raising productivity in agri-
culture and of developing markets.

Poverty eradication requires productivity in-
creases and market development in agricul-
ture. A key issue is how to raise productivity in
smallholder agriculture. However, merely raising
the production of local crops (such as maize) will
likely depress prices. The critical aspect that
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needs to be focused on is the development of out-
lets for local produce.

Growth and development correlate highly
with productivity.

Regional Differences in Poverty
Alleviation

Equity issues persist. Regional disparities in
poverty have grown. The challenge of how to
achieve equity within the population is not easy
in Uganda, because the GOU is “working against
the fact that we already had imbalances region-
ally.” These regional differences will be very dif-
ficult to address.

Moreover, two other issues were neglected. First,
the large population of uneducated and illiterate
Ugandans who contributed to a very large “un-
employable labor force” exacerbates poverty.
Second, because the private sector is inhibited by
poor infrastructure and other risks, development
has not been uniformly spread between the
urban areas and the countryside.

Development cannot occur without security.
The North and East have had less success in re-
ducing poverty than the country as a whole.
What could the Bank have done about this, par-
ticularly in the North, where conflict continues?
Security is a prerequisite for any development pro-
gram. Therefore, regions such as the North that
still experience conflict cannot expect to see the
same development effects or poverty reduction
as other regions in Uganda.

Bank Performance in Health and
Education

Key Questions
• What is your assessment of the Bank’s perform-

ance in the health and education areas? 
• How could the Bank have paid more attention to

capacity building and incentive design in central
and local government to improve service delivery?

Growth seems to have emphasized urban serv-
ice delivery. The only way to support develop-

ment in a sustainable manner is to transfer serv-
ice delivery to the private sector and to balance
it between urban and rural areas. While it is true
that professionals believe that urban centers hold
the best opportunities (and migrate to Kampala,
for example), the Bank could have designed
programs that facilitate the return of teachers, doc-
tors, and other service providers to nonurban
areas. An incentive scheme in schools and clin-
ics could keep professionals in rural settings. 

There are certain overheads that have to be
met, but government could look at setting up
dental equipment centers and making them
available to private practitioners with certain
fee schedules.There are innovative ways that
dentists and teachers can come up with, but
it needs to be demand driven.

Education has not kept pace with population
growth.The education sector has not moved for-
ward at a reasonable pace: “We have had the
same university [capacity and quality] for years
and yet the number of children is increasing.” This
applies to grammar schools and private univer-
sities as well. More effort is required to increase
capacity to meet the demands of the existing pop-
ulation by linking the growth of the institutions
to the growth rate of the population. 

Bank, Government, and NGO Roles in
Poverty Alleviation 

Key Question
• Have the Bank and government taken advantage

of the capacities of NGOs in designing and im-
plementing poverty alleviation initiatives?

Decentralization changes responsibility for serv-
ice delivery. Is it the Central Ministry or the dis-
trict headquarters that is responsible for service
delivery? Given a highly decentralized policy
framework, programs (whether Bank- or donor-
funded) are supposed to be delivered through
local governments. The work of the center should
concentrate on monitoring and quality assurance.

How should Bank assistance be delivered? The fun-
damental issue therefore is whether the Bank
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should continue to finance sector-driven programs
or channel development funds to local govern-
ment. The latter strategy would give local gov-
ernment planning councils the discretionary power
to decide where resources should be allocated.

Local governments are responsible for con-
tracting out service delivery to the private sec-
tor and NGOs.Since the legal framework allows
local government to contract both the private sec-
tor and NGOs on a competitive basis, neither the
center nor the Bank has the responsibility for de-

termining which NGO should provide which
service. It should be the responsibility of the
local government to contract with the NGOs.
The multiplicity of NGOs involved in providing
services and the lack of information on district
needs stand in the way of matching the demand
for NGOs with the supply. A two-way informa-
tion flow is needed, and services should be de-
mand-driven by local stakeholders.

You’ve got to marry demand and supply; oth-
erwise you have a lot of near misses.
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LINE MINISTRIES

Eleven participants from nine line ministries participated in the focus
group. The represented the Agricultural Policy Secretariat; the Min-
istry of Agriculture, Animal Industry, and Fisheries; the Ministry of Ed-

ucation and Sport; the Ministry of Health; Ministry of Work, Transport, and
Communications; the National Agricultural Research Organization (NARO);
the National Environmental Management Authority (NEMA)1; the National
Water and Sewer Corporation; and the Parastatal Monitoring Unit of the En-
terprise Development Project.

Key Lessons
• To eradicate poverty, the Bank should con-

tinue to move beyond purely macroeconomic
solutions to stress primary education and to
target the disadvantaged.

• As the country moves from the rehabilitation
to the development phase, the Government
of Uganda (GOU) should move from the proj-
ect concept to programs, and the Bank should
move from financing projects to budget sup-
port of GOU initiatives.

• Sustained development requires more syn-
chronization, continuity, and consistency in
programs.

• The Bank should understand the concept 
of partnership and not assume that it 

alone has the expertise. The Bank needs to
listen better, acknowledge local expertise,
and move away from “one-size-fits-all”
prescriptions.

• The Bank should have “the courage of its con-
victions” and not attempt to be “politically cor-
rect” with the GOU.

• The Bank should encourage the GOU to co-
ordinate donor aid (particularly sectoral aid).
Participants agreed that the GOU has no cen-
tral aid coordination mechanism, but the need
clearly exists. Such coordination is predicated
on leadership from the Ministry of Finance,
Planning, and Economic Development
(MFPED) and better coordination with line
ministries.

88
I do not see the Bank moving to have its coordination in the same way they
want us to be coordinated.

The Bank has really done fairly well [as a development partner], except at
the implementation level [where] the Bank is at a distance.The Bank is quite
far as a partner. Implementation tends to be long . . . delays for months.

The Bank is always trying to improve, which I think is a big plus.



• The Bank should play a stronger role in
highlighting corruption. It should set clear
standards for ethics, honesty, and good gov-
ernance and should be more vocal when it
sees corruption. Anti-corruption agencies
and programs, particularly those that stop
leakages in service delivery, require more
funding. 

• The Bank and the GOU should take an inte-
grated approach to infrastructure investments
to support private investment, instead of pur-
suing sector projects in isolation.

• Bank staff turnover deters project progress.
Bank staff, who are overworked and some-
times lack experience, need more support.

• The Bank should involve independent private
sector consultants in project supervision and
rely on performance indicators to check on
project impact at the grassroots level.

Assistance Strategy and Aid Coordination

The Bank’s Performance as a
Development Partner

Key Questions
• How well has the Bank performed as a partner in

the development process? 
• Strengths and weaknesses?

The Bank has generally been a good partner.
Participants identified several Bank strengths.
The Bank has proved to be a good partner
(except during implementation): it has always
been supportive of the GOU’s attempts to de-
velop its own agenda; Bank staff have always
encouraged local initiative; the Bank has used
local research to underpin its recommendations
on policy reform; and, unlike other donors, the
Bank promotes the most efficient use of funds
because it eschews earmarking. The Bank’s shift
away from project funding toward budget sup-
port for specific sector programs can be viewed
as another step the Bank is taking to promote
GOU initiatives. 

The Bank is always trying to improve. One par-
ticipant pointed out that the Bank’s greatest
strength is that it is always trying to improve its

performance. Participants singled out specific
areas in which the Bank has performed well:
the budget framework process, primary edu-
cation, capacity building, decentralization, and
governance. 

The Bank is always sensitive to what [it] can
do better. This is a big plus for the Bank.

The Bank needs to understand better that the
essence of partnership is to respect local ideas.
Bank staff need to listen better and to be less ar-
rogant. If the GOU and the Bank are to build a
full partnership and move the development
process forward together, the Bank needs to
show more respect for local ideas, knowledge,
and technical expertise. Too often when dis-
agreements over technical issues arise with the
Bank team, there is an assumption that the Bank
has superior expertise and knowledge. The Bank
will veto GOU staff “by citing what someone else
within the Bank system says, as opposed to
what you, a technical person, say.” Respondents
find this very condescending and frustrating.
Conversely, when new Bank personnel arrive in
country, there is a tendency for them to “tinker”
with projects that were developed under their
predecessors—sometimes unnecessarily, ac-
cording to this group.

Sometimes, with due respect, Bank staff are
not the experts on the issue. Sometimes you
have local expertise and you say, “If you’re
talking about laws in Uganda, I can tell you
the context, I can say you are wrong in this
aspect of it.”They say, “No, in Nigeria this was
the way it was done.”You say, “I know, but
trust me, in Uganda this is the way it is going
to be done.” You lose months before they come
back to say that you’re right.

The Bank has to understand that we are part-
ners in this, and as partners, sometimes we
are better informed than [their consultant]
was.There is a tendency for the Bank not to
want to climb down.

Sometimes you feel that the Bank is paying
lip-service to this idea that you’re the client.
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The Bank needs to coordinate its efforts inter-
nally.The Bank speaks with many voices. Bank
management needs to consider how to help its
“overworked and underexperienced staff” assess
whether new ideas make sense in the local 
context and whether the recommendations of dif-
ferent Bank missions are coordinated. 

But on the Bank side, I don’t see the Bank
moving to have its coordination the same
way they want us to have it.

The Bank needs to have the courage of its con-
victions.The Bank is sometimes too careful about
specific relationships with GOU officials. Bank
staff try to second-guess the government.

I see sometimes political correctness coming
into the Bank.People become too careful, how
this will be perceived by the commissioner or
whoever. . . .That in my opinion might not be
very beneficial.

The Bank and the GOU need to focus more on
project design. Partnership between the Bank and
the recipient country should begin at the project
design stage to help avoid problems that could
mar project success.

There are many loopholes in the design stage.
Many projects have missed out on important
components at the design stage. In water, that
is a very big problem because we have ex-
panded production, but you find a big prob-
lem with distribution—that was a design
problem.

Poor synchronization of project components
holds up implementation. Problems arise, as in
the case of the National Water and Sewer Cor-
poration, when funding periods for different
project components are not synchronized (for ex-
ample, roadwork, water mains, or sewerage).

The Bank needs to build capacity in the project
implementation unit (PIU). Before a project
starts, capacity building should take place in the
PIU or project coordination units. This is be-
cause the borrower generally makes a good part-

ner and achieves satisfactory project progress
when it is ready. For example, although the gov-
ernment was “ready and worked very well” on
the policy and institutional reforms addressed by
the Agricultural Sector Adjustment Credit (ASAC)
operation, problems arose because a needs as-
sessment had not been conducted for the agri-
cultural inputs component. 

In the education sector, we had a case in
which the GOU was not quite prepared.We
did not have staff to be counterparts to the
technical assistance team, so we lost out.The
Bank was ready and we were not.We had a
freeze on recruitment as part of the public
service reform supported by the Bank, and yet,
according to our program, the Bank had re-
quested that by a certain time the department
should be fully staffed.This was a conflict in
policies which made us get technical assis-
tance (TA) in place when we had no staff.

The Bank is not a good partner during imple-
mentation.The Bank is “quite far, as a partner,”
at the implementation level. The Bank keeps its
distance at this stage because the borrower is in
charge of implementation. The resident mission
often does not have the influence to smooth and
speed implementation, and the implementing
country has to look to Washington for guidance.

You find that some projects cannot be com-
pleted. Some can’t get started before closure,
because so many decisions have to be re-
ferred to Washington.

Procurement problems cause delays. Procure-
ment problems have caused delays in imple-
mentation and requests for extensions. These
respondents said that the GOU has twice asked
the Bank to assign a procurement person to the
resident mission, because virtually every project
involves procurement delays. Slow communi-
cation with Washington and misunderstandings
in this area create problems. Procurement in-
formation is detailed and difficult to condense
for international transmission: “Understanding
that information on the other side, not for fault
of their own, is difficult.”

PA R T  2 :  V O I C E S  O F  S TA K E H O L D E R S

L I N E  M I N I S T R I E S

1 1 7



The Bank does not earmark procurement.Line
ministry respondents appreciated the Bank’s
open stance on procurement in that it does not
“earmark” funds. Other donors, in contrast, tend
to align project procurement to specific (home)
countries. Especially in hiring consultants, this
practice can have less than positive consequences.

I should commend the Bank because it has not
been as directing.Even for human resources,
some donors align you to their country, and
sometimes the contracts are quite expensive.
Sometimes the [experiences with procuring]
personnel in that manner are not as positive
as those resulting from open bidding.

Bank procedures are too protracted. Although
more recently the Bank has tried to “get the bor-
rowers in the driver’s seat,” procedural burdens
place control back with the Bank, and it is the
Bank’s processes that bog down implementation.

Some of the Bank procedures are too pro-
tracted; by the time you access the funds, you
have not hit the iron when it is hot.You are
not able to address the need at the most criti-
cal time.

Inconsistencies between the Bank and the GOU
delay implementation.The Bank’s procurement
rules and procedures are sometimes inconsistent
with the government’s Public Finance Act. These
relate primarily to public procurement thresholds,
tendering procedures, and expenditure classifi-
cations (the credit agreement’s expenditure cat-
egories differ from the GOU’s budget lines). 

Changes in task managers confuse project 
direction. Some respondents said that they have
experienced problems with “too many people in
charge of the project at different times.” Task man-
agers can change as often as four or five times
on one project. New task managers lack institu-
tional memory, so one person presents one view
and the next one presents a diametrically opposed
position. This has been true of government also.
The Bank has been encouraging the GOU to have
a unified position on issues—GOU respondents
would like the Bank to do the same.

There is a disconnect because, when person-
nel change on the Bank side and on the
Ugandan government side, there is no conti-
nuity of expectations. Everyone switches goal
posts.

At the implementation level, you find loss of
morale because you switch focus and you
never know what you are shooting at. It is a
moving target. Everything changes.

I don’t mean to sound overly critical of the
Bank, but whenever there are changes of per-
sonnel, the new person who comes in needs
to say that the other one was not doing a
very good job.They put their imprint on the
design, tinker with it, and assume that their
design will work much better. I have gone
through several little changes on the Bank
side and always, without exception, the new
person always has to put his or her imprint
on it.

National Water had a big problem. It seems
that team leaders really follow their profes-
sions. At one time, we have an engineer
whose focus is on structural rural investment.
Build a storage tank, as in pipelines.The next
time, we get a financial economist; he says,
“No, we need to have more studies.”

Bank project objectives often shift during su-
pervision. When the Bank supervises a project,
supervision staff do not consider how the proj-
ect was originally designed. Sometimes no ob-
jective basis is provided to the GOU for changes
during supervision. 

Generally, for partners to perform well, they
have to go by certain rules. Since the Develop-
ment Credit Agreement is approved by Parlia-
ment and signed by the GOU and the World
Bank, the document’s terms should be re-
spected.Where the document is respected, the
partnership is successful.

On the government side, we are a bit weak.
We cannot hold the Bank [accountable] and
say, “This has been agreed upon.”
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One project I was involved in was designed
in 1991 and 1992. In 1995, there was a re-
structuring agreed to by the Bank and the
government.They shifted the objectives and
restructured the project to be more stream-
lined and smaller.We are still being super-
vised against the original development
objectives! 

Monitoring and evaluation (M&E) should em-
phasize development objectives. More attention
should be paid during project supervision to
whether or not a project is actually reaching its
development goals—not just on how the funds
were managed. M&E, especially in projects that
do not have clear objectives, may lack objectiv-
ity. In such projects, the various missions have
emphasized very different objectives.

Too much weight is placed on budget utiliza-
tion.This may be due to the need for account-
ability but occurs very much at the expense
of goal achievement.This has made some of
us unhappy.

Independent supervision of Bank projects, in-
volving the private sector, might improve qual-
ity. Independent monitoring and supervision of
Bank projects, particularly by the private sector,
may introduce a different perspective and add
value to the project.

So at the end of the day, the story is always
from the Bank side. I think the Bank always
tries to be fair, but I think it would be good
for them to get someone from the private sec-
tor to come and look at the project and say,
“Is it going according to schedule or not?” I
have seen this happen before and it was posi-
tive for the organization.

Impact of Large Donor-Supported
Projects on Local Ownership

Key Question
Critics of aid allege that the presence of large donor-
supported projects undermines local ownership of
development agendas. 
• How would you describe the situation in Uganda?

Borrower-driven agendas avoid problems.For the
foreseeable future, countries like Uganda will
need aid from the Bank and other donors. For
this aid not to kill ownership and local initiative,
it must be borrower-driven: the GOU, as the re-
cipient, must develop its own agenda and pro-
grams. The Bank has been particularly supportive
of such GOU efforts.

The government has been given the chance in
the past to design its development agenda.

This group offered the example of the country’s
Universal Primary Education (UPE) program. 

The government said, “We think that, to be
prepared for the next century and to develop
ourselves, we need to tackle the human re-
sources aspect.Our primary need is to de-
velop the opportunity for universal primary
education for every Ugandan.”Once that
came from the GOU, then we could approach
donors and say, “This is what we need to do
to push our country forward.”

Donors can refuse support or agree to it, but the
initiative should come from (or through) the
GOU. The details of a project can be negotiated
to achieve a true partnership, but that does not
have to distort local initiative or undermine local
ownership of any program.

Local initiatives have not only not been under-
mined but the Bank has encouraged them.The
presence of large donors since 1987 has not
dampened local initiatives, this group thought. If
projects have not been “purely initiatives of gov-
ernment,” they have at least been internalized by
the government. The Bank has been supportive,
as illustrated by its use of local research in evolv-
ing its reform agenda on agricultural policies.

After 1986, the country developed a new cul-
ture toward investing in institution building.
The [government brought together in the Agri-
cultural Policy Committee all the agriculture-
related Permanent Secretaries], the Bank of
Uganda, and representatives of national
farmer organizations. [This was] a new ap-
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proach.Task forces that worked on all areas
that needed change reported to the Agricul-
tural Policy Committee, so what was decided
with the Bank during negotiation [on the
ASAC] was based on consensus and proper re-
search and investigation.

Local initiatives and review are now mandated.
Parliament requires that consensus be built from
the grassroots with key stakeholder involvement.
This kind of “grounded approach” to negotiating
with the Bank dominates current thinking. 

Local capacity is a constraint on local initiative.
Local capacity has curbed local initiative in the
past, but this is changing slowly with training and
exposure. The Bank needs to step up its efforts
to build capacity.

But the problem has been capacity to focus
on the action.That’s why you find projects
poorly planned—always to the detriment of
local initiative. Now, we are building capac-
ity.Training, exposure, more experience, bet-
ter planning.The Bank should focus on this
capacity building, which will in turn help
keep the process from undermining the local
initiative.

When we have the experience and expertise,
we are more assertive in [project] designs.The
only weakness comes in areas where we have
not done this before, where it is a new initia-
tive for Uganda. In those, we are less in con-
trol of the process. In education and local
government, there is much local initiative.

Strengths and Weaknesses of Aid
Coordination Efforts

Key Question
• Are you aware that the Bank holds monthly meet-

ings with donor heads at the resident mission, with
subgroups with different sector emphases?

Donors throw money at causes that are not
necessarily Uganda’s priorities. Donors appear
to be more concerned about disbursing their aid
than about identifying Uganda’s true priorities.

Money is chasing causes but not the right
cause. . . . Sometimes they’re looking for
$10,000 to do a study that will give you op-
tions on how to spend millions of dollars—
but they can’t find the $10,000! Then they’ll
spend $400,000 on something else that
doesn’t have much impact.

Sometimes donors throw money at causes.
Water is a very good example.When you wake
up, you say, “Look guys, you’re duplicating,
you’re not necessarily throwing money at the
priorities.” It is certainly true of the electricity
sector.

Sometimes very little money in an area can
have a very large impact and it doesn’t hap-
pen.Donors are very happy to throw lots and
lots of money at the Ministry of Finance
building. But just  two or three people would
have brought collections to the government of
about $5 million from different agencies.Na-
tional water—there is money owed by them
to the government. Some of these things don’t
work out because the right hand does not
know what the left hand is doing.

Donor heads meetings benefit the donor com-
munity more than the GOU. Some (but not all) line
ministry respondents were aware of the monthly
meetings of donor heads of mission. They ques-
tioned why more government participation was not
involved. The donors need to coordinate among
recipients, not just among themselves. Donor
heads meetings may represent more benefit to the
donor community than to Ugandans; meetings in-
volving GOU people on the “implementation side”
would be more useful to the GOU.

I was aware of two levels of donor coordina-
tion: one involves the head of the agencies
and the head of the Bank mission, and there’s
not much participation by the government at
that level.They might make presentations but
not regular participation. I was under the im-
pression that at the sectoral level, where they
have subgroups, government participation
was heavier at those levels. I don’t think
there’s one on water or electricity.
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That kind of participation happens [once a
year] as part of the budget process, the sector
representatives and the donors sitting to-
gether.The donors meet more frequently, even
outside the budget process.

The need for aid coordination clearly exists
but the GOU has no one mechanism in place.
These respondents agreed strongly that aid co-
ordination is essential and presently insuffi-
cient. Since duplication of funding of “good
causes” such as water or power may not lead
to desired results, it is beneficial for donor heads
to meet, but further involvement by govern-
ment should be considered. 

You need to understand that the government
has no central mechanism for initiating that
coordination. If there were one focal point—if
donors were told that before they talk to any-
one else they have to go through aid
coordination—that would help. Every in-
quiry, every initiative would start with aid
coordination.Then aid coordination would
channel donors to the right agency or invest-
ment authority.Now, they start with the
prime ministry and say, “What do you think
is a priority? What do you think needs fund-
ing?”The power sector has a particular per-
centage of the Ugandan debt.Of that, the
biggest single recipient is electricity.These
guys don’t want to meet [with Finance], so
there’s a significant part of the national econ-
omy that is not coordinated.

Sectoral aid coordination by the government is
critical.The group disagreed as to how the cur-
rent processes unfold. At the design stage,
donors approach various ministries to “sell the
program.” Although the Minister of Finance is
supposed to have documentation before re-
viewing and signing, two years of negotiation
might already have taken place before MFPED
gets involved. It was pointed out, however, that
donors need to talk with one another long be-
fore a project is funded. MFPED, as the central
conduit for aid, should take a lead role in en-
suring that sectoral aid coordination improves
and that all the participants, both donor and gov-

ernment, meet and harmonize the process from
the beginning. 

I’ve been talking to donors in their individ-
ual capacities on electricity and water.They
all say that it is fantastic for us to get together,
but you can’t get together if they don’t push
for it.They say that’s a very good idea, then
they walk out of the room.

MFPED is the central pocketbook at the dis-
bursement level, but when donors are design-
ing [projects] they don’t deal with Finance.
For example, they go to the Ministry of En-
ergy [and only later to] the Ministry of Fi-
nance and say, “This is what we’re going to
do—we need to disburse this money in a
hurry.”

Improved aid coordination should tie in with
sector planning. Aid coordination should take
place within the context of strategic planning by
sector. Before donor and sector officials enter se-
rious negotiations, they should submit a two-page
summary of ideas to MFPED. The concept should
be integrated into the overall borrowing and
grants for the government. MFPED should then
coordinate the negotiations of the various sec-
tors, involving donors and line ministry spe-
cialists. Roads and education were mentioned as
sectors in which aid coordination by MFPED
has worked well. The Bank has a role to play
in urging MFPED to exercise an aid coordination
role.

The way it is [now], is at one point Finance is
there alone and then [during] design, the line
ministry [is] alone, and then it comes back to
Finance alone.

They have tried to do this in some areas, like
roads.They have a 10-year road improvement
program; they know what has been commit-
ted, even though most have not signed actual
agreements. I have a strong feeling that the
Bank should make sure that Finance does
this, because Finance has a hold on the vari-
ous heads of parastatals and Parliament
secretaries.
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Public Sector Management

Budgets and Expenditure Management

The Budget Process 

Key Questions
• Do you think the Bank-supported budget

processes have had the right objectives? 
• How effective have the Bank’s efforts been? 
• To what extent did the process that was estab-

lished for the 1998–99 budget constitute an im-
provement over past practice? 

• How useful was participation by NGOs and donors
in the new budget process (framework papers,
joint discussions)?

The process helps focus sector budgets. The
budget process has been useful in focusing
line ministries. The cash budget has been use-
ful because it has really “attuned” ministries to
limit spending to budget allocations. For ex-
ample, in education it helped reorganize sec-
tor objectives and priorities and kept the plan
within the resource envelope set by the budget
and donor financing. It also provided an op-
portunity to look at long-term operating ex-
penditure plans for specific intrasectoral areas
(for example, classroom construction needs,
the primary subsector, teacher training, and
provisional instruction on materials). Others
agreed that the process was helpful for medium-
term planning.

MFPED asks the various sectors to write in
their key priorities and key objectives and
then allocates money [taking account of] fore-
cast revenues and the sector objectives and
priorities agreed upon in the workshops.

The process has improved over time. The budget
process has improved over time, particularly dur-
ing the current financial year with the introduc-
tion of “budget framework workshops” early in
the budget cycle (October), to feed into the fol-
lowing June’s budget. 

The participation of NGOs, donors, and dis-
tricts has contributed to the budget process. All

participants agreed that the recent budget
process, which involved all stakeholders (not just
donors and NGOs, but also the districts), was a
major improvement. The inclusion of donors
has helped them realize the constraints that line
ministries face in drawing up programs. The in-
volvement of NGOs came about because the
GOU realized that NGOs are contributing to the
budget, particularly at the district level. Now,
NGOs are involved to a large extent in budget
preparation at both national and community
levels. In the past, NGOs have shied away from
saying how much resources they put into a de-
velopment area, but the new process “makes
them open up” so government can figure out
how to bridge funding gaps. In that sense, NGO
participation has been positive. 

We have all stakeholders involved.And this
year, this even went further down to districts,
because of decentralization, which I think is
good and in the right direction.

It was useful in my sector. Before, NGOs re-
viewed our basic assumptions; now, we
work together with the donors, so they
begin to understand some of our [con-
straints] at the beginning.They have bene-
fited and we have benefited because we can
move faster.

A project can be funded by government, but
NGOs are going to implement it and sit with
the community to come up with subcounty
budgets.That budget will be consolidated with
the district budget before going to the project
coordination office for funding.This seems to
be the trend and it makes a lot of sense.

Budget allocations are still mechanistic and in-
cremental.Although line ministry respondents felt
that the question about the effectiveness of budget
processes and the Bank’s role was “too techni-
cal” for them, they said that the budget process
is a great improvement over past practice. The
only problem with this approach is that it is
“conventional.” Budgets have been linked to the
past year’s allocations for priority program areas
(PPAs), which may not take into account chang-
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ing priorities. These respondents suggested that
the PPAs should be reviewed.

They have not had an evaluation of the PPAs
at all—this has been a very big oversight,
[particularly] now that there has been the pol-
icy of liberalization and the policy of decen-
tralization. As we go through this, even these
imperfections [including incremental budget-
ing] will be eliminated.

Appropriateness of Sectoral Allocation Levels

Key Question
Until 1997, agriculture received 1.8 percent of the re-
current budget; health between 1.4 and 4.8 percent.
Even in education, which received higher alloca-
tions, recurrent expenditures for primary education
and nonsalary inputs were low. 
• How appropriate are these allocation levels?

Locked-in budget allocations are inappropri-
ate, but some sector allocations have been ad-
justed. “What people got before, they will
continue to get.” This group said that agriculture
had not been allowed to review its PPAs, so the
allocation remains at historical levels. Even point-
ing out that priorities have changed has not
moved MFPED to reexamine the ministry’s allo-
cations. The experience in education has been
different.

Many years back, they did the PPAs for agri-
culture and these are the PPAs even now after
different developments.My Permanent Secre-
tary met with Finance to say, “Look, the prior-
ities are no longer the same as 10 years
back.”

For education, we have received a significant
increase.We used the negotiations during the
Education Sector Adjustment Credit to get Fi-
nance to increase our allocation. So as far as
we are concerned, our priority area, primary
education, is receiving a substantial increase.

For the water sector, we have also received
significant increases—better than it was in
the past.

Civil Service Reform

Efficiency Gains through Civil Service Reform 

Key Question
The Bank has supported government efforts to im-
prove the efficiency of the civil service through or-
ganization, size, and incentive changes. 
• How well have the expected efficiency gains

been achieved?

Civil service reform (CSR) has had some posi-
tive impact, particularly in the context of de-
centralization. Positive impacts are evident in
some agencies (such as those dealing with edu-
cation planning and water). Moreover, the shift-
ing of some responsibilities from the center to the
districts, following decentralization, has effected
some improvement in service delivery at the dis-
trict level: the efficiency of local civil servants has
increased because they are now recruited by the
districts and report to the districts. 

The Education Ministry’s planning depart-
ment will gain staff and will benefit from the
reform.

As the National Water agency is “commercial-
ized”and more focused on profits, it will be
motivated to have optimum size staff.

The CSR process has been too slow and ham-
pered capacity building. The process has been
drawn out over many years. Although the num-
ber of civil servants has been reduced, the process
of ministerial restructuring is still going on. The
full impact of the reform has yet to be felt.

The process has taken too long and education
seems to be one of the very last to undergo re-
structuring. So it is difficult now to assess the
impact of this reform.

A new graduate recruit will be productive for
perhaps 15 years, but if it takes 15 years to
restructure, then it has lost its impact.

CSR has been equated with downsizing because
the expected incentives and efficiency increases
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have not been forthcoming. This group argued
that CSR has been seen as an exercise in reduc-
ing numbers—but it has not been accompanied
with the expected benefits that would really mo-
tivate the remaining civil servants to work (for ex-
ample, pay increases, job definition, capacity
building, and results-oriented efficiency increases).
Reduction in civil service numbers has taken
place, but the process was not rational or efficient.
Functional analysis has been done, but numbers
were not reduced in a way that adequately took
changing roles into consideration. 

CSR has lowered morale. The civil servants who
remained found their workloads heavier and
their compensation the same. This resulted in low-
ered morale and disgruntled workers.

The five-year freeze hamstrung some key de-
partments.Participants noted that, in some cases,
CSR has been destructive. For instance, in the Of-
fice of the Registrar of Companies or in the Pub-
lic Debt unit in Treasury, a very small increase
in numbers might have had a very large impact
on government efficiency. The hiring freeze pre-
vented these and other departments from bring-
ing in needed staff.

If you reduce [Treasury operations in
MFPED], they are not collecting money due
to the GOU—they are not even aware that
there are some people who owe government
a lot of money! No one is recording that fact.
They might have two or three people who are
handling billions of shillings due to the gov-
ernment.They need a few more people and
the [five-year] freeze stopped them from
doing that.

The Registrar of Companies has a total lack
of capacity, yet when you’re trying to increase
the number of investors coming into Uganda,
having that department is critical.

Functional analysis should have helped to es-
tablish freeze priorities. Respondents pointed
out that “freeze priorities” had not been identi-
fied because CSR had not involved sufficient
functional analysis. There was a simultaneous re-

duction of existing staff and a freeze on new re-
cruitment, which was applied (wrongly) to “cut
across the board.” First, a “very thorough” func-
tional analysis should have taken place, and then
the required expansions could have been deter-
mined together with cuts and freezes.

For example, in the Ministry of Health, they
have not recruited new doctors for the last
three years. If you look at the doctor/popula-
tion ratio, it is one of the lowest in the
world—and health is supposed to be a prior-
ity sector in Uganda, even in the budget
process! Every year there has been a reason-
able increase in funding for Ministry of
Health, but how can you provide health serv-
ices without doctors? 

The Bank has done well in capacity building.
Comparing Ugandan capacity now with levels in
1989, there is no doubt that the Bank has been
successful in building capacity. According to par-
ticipants, the Bank has tried “very much to en-
courage our local initiatives.”

Sometimes Bank personnel have been more
nationalistic than we have.The Bank has
pushed more [for capacity building] than the
implementation units themselves.

Efficacy of the Enclave Approach

Key Questions
The Bank has sometimes created separate PIUs in-
side sector ministries. 
• How well does this work? 
• Can you eliminate these separate units and still

have efficiency? 
• Why or why not?

Project coordination offices (PCOs) or PIUs can
be effective in special circumstances. They are
effective when projects have very specific ob-
jectives that need to be achieved in a very spe-
cific time period, when you can target results, pay
salaries higher than civil servant wages, exercise
hire-and-fire authority, and evaluate personnel in
relation to expected outputs that go “beyond
what a civil servant can provide.”
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“I want you to do this, I’m going to pay you
this much.” If he doesn’t do it, you can nip the
contract, which you can’t do in the civil serv-
ice. It gives management and the whole gov-
ernment more control; therefore, you can
target results and have the results achieved
within the context of the project.

The units, if well selected and of small size,
can be very efficient and effective, because
people are motivated if they have good work
plans to accomplish.

People were fighting to go to that section to
make more money.The funding is not from
National Water; it is from World Bank or a
donor.

Enclaving has limits.PCOs and PIUs need to have
skills to do a specific job within an agreed-upon
time period and the ministerial unit with which
the PCO or PIU works needs to have both the
capacity and the motivation (often affected by the
disparity in ministerial and PIU salaries) to carry
out the supporting tasks that the PCO or PIU re-
lies on to accomplish its work.

My salary is much higher than that of my
peers, although I report to the peers, includ-
ing the woman who looks after the basket
that finances my unit! [Enclaving] can act as
a disincentive [to regular civil servants].

As an implementation unit, you can’t do all
the work.At some point, you need the civil
servants. For instance, in the accounts depart-
ment of the planning part of Ministry of Fi-
nance, I wish the old policy had been
sustained by paying some incentive to the
commissioners. In some cases, bad blood has
flowed between managers.

You need a lot of patience and skill to work
closely with your colleagues who are earning
sometimes as little as one third [of your salary].

PCOs and PIUs are needed in the short to
medium term but should be phased out. PCOs
and PIUs are needed until civil service salaries

catch up enough to motivate ministerial staff, but
there should be a deliberate policy of “not pro-
longing an implementation unit.” 

It is true that PIUs have performed well, but
we also believe that ministries can perform if
facilitated the way PIUs are.

Project implementation units would be useful.
The idea of gradually phasing out and trans-
ferring onto the main ministry was made with
the assumption that the rise in civil service
salaries would catch up and adequately moti-
vate our colleagues in the ministries.This has
not happened, so you can’t say that in the
short run they can do the kind of assignments.

PCOs and PIUs should build capacity in line
ministries. PCOs and PIUs should be used to
build capacity within existing line ministries; this
expectation could be integrated into the terms of
reference, especially in sectors in which imple-
mentation units have close counterparts (for ex-
ample, water). Although they may not be as
motivated as the full-time members of the PCO
or PIU, regular ministry staff should be fully in-
volved, participating in decisionmaking and proj-
ect management: “It’s not just the money that
motivates.” Eventually PCOs would not be nec-
essary because adequate capacity would have
been built among civil servants.

In water, where you need experience, the en-
clave was phased out and now we are man-
aging the project.The unit was viewed with
envy.They started reducing special al-
lowances, cutting it down, changing the staff,
because someone who is used to something
substantial can’t change.They had to shift
people around and bring in new people who
are not used to that money.Now we are like a
normal National Water project.

For the Ministry of Education, we are work-
ing with the idea that, toward the end of this
project, we should transfer the PIU functions
internally to the ministry, hoping it will have
been restructured.This has taken time. Unfor-
tunately, the project is ending and we don’t
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seem to be ready. Internally, we are already
working very closely with the PIU.Whatever
component is to be transferred to the ministry
is now being implemented jointly with per-
sonnel from the PIU and those within the de-
partment, so that they become acquainted
with the activities.When the ministry is fully
restructured and we have competent people
recruited in some of the key positions—and
the facilities that come into the PIUs have
been transferred into the line ministry—I
don’t see why the ministry shouldn’t carry on.

Decentralization

Impacts of Decentralization on Line Ministries

Key Questions
• How has decentralization affected the way you

work in line ministries? 
• In your view, how are the local governments and

councils responding to decentralization? 
• How are the service delivery standards being set

and monitored? 
• What progress has been achieved in bolstering

local management and financial control?

Decentralization was inadequately planned,
so the districts lack capacity. Capacity had not
been built at the district before decentralization,
so now priorities set at the district level are not
in harmony with the central priorities. Service de-
livery has deteriorated in some districts, and re-
sources are strained or absent. Monitoring by the
central agencies is a problem because direct
links between the center and the districts are weak
(except through the Ministry of Local Govern-
ment). Sensitizing the grassroots level and the sub-
county level to capacity building and priority
setting needs more work.

Central ministries and districts are still adapt-
ing to their new roles and responsibilities. Cen-
tral ministries are responsible for policy direction
and for monitoring the implementation of gov-
ernment policies, not for implementing projects.
Central ministries therefore have to pass on op-
erational activities and financing to the local au-
thorities. Even the capital budget needs to be

decentralized. This, some ministries are reluctant
to do, partly because districts are not well pre-
pared to take over certain sectoral functions.

Sectoral ministries still exert financial control.
Some ministries were not very excited with pass-
ing responsibility, accountability, and financing to
local authorities. That means that districts do not
have the opportunity to “adequately manage proj-
ects.” Through sensitization, the attitude is chang-
ing. In the long run, however, the government’s
capital budget will have to be decentralized in
order for the districts to play a significant role:
“Without the purse, you can’t do much.”

Decentralization has worked relatively well in
education. In the education sector, some activ-
ities have been decentralized (for instance, con-
struction of classrooms under an International
development Association [IDA] project). 

Classrooms are needed all over the country,
and the center doesn’t have adequate capac-
ity to monitor the output in terms of quantity
and quality of construction.Districts have
done very well with this.They are the stake-
holders, so the local communities have played
a very substantial role.

Primary education has been totally decentral-
ized, so we don’t have a direct say over what
districts do, but we give policy directions and
monitor to ensure that they are implementing
government policies and using conditional
grants properly.As a sector, we enter into an
agreement with districts to ensure that they use
the funds for the purpose that the funds have
been given, especially in construction of class-
rooms and the grants for UPE.Our role lies not
in the implementation but in ensuring that
programs are implemented according to need.

Decentralization of large-scale projects (for ex-
ample, water) has raised questions about center-
district roles. The districts were eager to take over
some functions in the hopes that they would gen-
erate money, especially in the water sector. Many
found out that they could not make money and
wanted to “pass the buck back to the center” be-
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cause water projects are so expensive; they can-
not buy chemicals, for example. 

The Bank’s Involvement in Decentralization

Key Questions
• Do you think the Bank has been sufficiently in-

volved in facilitating the decentralization process? 
• What additional role could the Bank usefully play?

The Bank has supported decentralization
through the Ministry of Local Government.The
Bank has supported the Decentralization Secre-
tariat, which is the main body formulating the
policies and laws in the Ministry of Local Gov-
ernment. This ministry houses various projects
that address institutional capacity building at the
district level; the Bank is involved, sometimes with
100 percent funding. The Bank encourages line
ministries to pass their activities on to the districts.

The Bank’s major role is in capacity building.The
Bank’s major contribution is (and should con-
tinue to be) in human and institutional capacity
building. The legal framework and political will
for decentralization exist at both the central and
local levels, but lack of capacity at the district
level serves as an impediment. The Bank funds the
Uganda Institutional Capacity Building Project and
should continue to do so for some years hence.

The Bank should support more community
participation, especially for the water sector.
At the district level, somebody declares water
a free commodity and then at the end of two
or three months we have chaos.The district
can no longer finance the operations. If the
communities could be sensitized on how to
manage water, perhaps with private sector
participation [the situation would improve].

Capacity is especially low in data collection.
Data collection for planning purposes represents
an area of “very serious” low capacity. A project
that was supposed to address this issue at the de-
centralized level, the Agricultural Sector Man-
agement Project, failed to get off the ground. If
this is not addressed, significant planning prob-
lems will result. More responsibilities and ex-

pectations are placed on local authorities, who
expect the center to provide planning data, but
the center does not have the capacity to do that
all over Uganda. Education has made some
progress in this regard.

[The IDA credit] has [helped the Education Min-
istry] to conduct several workshops to train
[personnel in] eight districts to develop educa-
tion plans and school maps.We intend to cover
the whole country.That was started through
funding from the Bank;now other funding
agencies are coming in with resources to en-
sure that we build capacity in the districts.The
Bank has also given us funds to design and es-
tablish an Education Management Informa-
tion System.The districts will be trained and
equipment will be provided for them to collect
timely and accurate data that will be analyzed
at the district, then sent to the center.

Governance

Key Questions
• What would twelve people “off the street” say

about corruption in the government? 
• How well has the Bank identified the right areas

in which to promote good governance and to 
reduce corruption? 

• Have the Bank strategies been the right 
strategies?

The public believes corruption is widespread and
takes place at the top.The Ugandan public would
agree that far too much corruption infiltrates its
system and would support the idea that it should
be exposed. Exposure, however, may lead to the
appearance that there is more corruption than ac-
tually exists. Participants agreed that the ordinary
man in Uganda probably believes that corruption
is taking place more at the top than at the lower
echelons of government.

If you ask the ordinary citizen on the street,
he would probably say there is a lot of corrup-
tion around and would zero in on the top in
areas like procedure making. I don’t know
whether it is greater than before.There is more
exposure now than was available before.
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There appears to be so much because it is
being exposed.

In the village, the common man does not be-
lieve that there is more corruption now than
in the past.

Some people would say corruption was in the
highest levels politically. Even in project imple-
mentation, it’s at the top, not in the clerical
sections.

The Bank’s support of good governance helps to
reduce corruption and promote accountability.The
Bank has “absolutely” supported the right princi-
ples and policies. These respondents said they are
very satisfied with the Bank’s approach. Corrup-
tion has been reduced. At the Consultative Group,
the Bank and other donors persuaded the gov-
ernment to commit to a time-bound action plan.
Line ministry respondents would like similar sup-
port to continue so that the government’s own at-
tempts to reduce corruption can be reinforced. 

In the 1980s, the levels of corruption were so
high that government departments were actu-
ally receiving [nonexistent goods], whereby
someone signed a document saying they re-
ceived ten defense vehicles, and we paid but
actually received nothing.Now, it has moved
from receiving nothing to receiving trucks
that are probably overpriced and not very
useful.There is reduction in corruption if you
look at it in relative terms! 

Nonetheless, respondents question whether it is
possible to attribute successes directly to Bank as-
sistance. There is a certain “internal governance
propelled by democracy,” so it is a combination
of the Bank and government in promoting democ-
racy. However, the time-bound action plan is a
“very big step in the right direction.”

Institutions are exposing corruption more than
before. Government has always had corruption,
but this group thought that enough instruments
and institutions have been created to expose
what previously had gone undetected. A rela-
tively free press, the Inspector General of Gov-

ernment (IGG), and Parliament have created a
more open atmosphere: “More light is [now]
being shed on government activity.” These re-
spondents said that, over time, exposure will help
reduce corruption.

Very few parliaments on this continent have
been empowered as well as the current Ugan-
dan Parliament. Inspection officers lead us to
information that goes to a free press, and our
press is one of the freest. Some believe that ex-
posure fuels corruption or makes players
more cautious.

Civil servants are now more cautious and trans-
parent in managing public resources. The in-
creased exposure of corruption has made civil
servants more circumspect about their activities.

Many of us who are now managing public re-
sources are very cautious in every activity,
from the process of tendering—even without
the Bank procedures—to everything you have
to examine, every step you take knowing that
in near future there will be a third party [in-
vestigating] you on what happened.There is
more caution and definitely a reduction in
corruption.

Investigating and punishing corruption sends
a message to the public and the corrupt. These
respondents pointed out that it is not enough to
expose corruption. Consequences must ensue if
public confidence is to be restored. Ugandan
society tends to trivialize corruption.

I witnessed a punishment in Tanzania in
1982.They used to auction properties. It was
very harsh; that sent a message down to the
grassroots.They see that a villager, who is
now a managing director in the city, has
been caught—they auction even his banana
plantation to the village, the cows.Today there
is no real action or punishment.

Once there is an accusation, it needs to be in-
vestigated up to the finest detail, and then it
needs to be prosecuted up to the finest detail,
as happens in many other countries.Go into
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their bank accounts. If someone has been
guilty, then punish them.

Strong civil institutions, both government and
nongovernment, need to be built to fight cor-
ruption rationally. Civil society seems “fairly
weak in Uganda compared to other countries
in the world,” which means that it is even more
important for the citizenry to see that govern-
ment has the will to fight corruption. If an issue
arises, it must be investigated thoroughly. Quite
a number of NGOs these days are very organ-
ized and are “investigating some cases” or com-
ing up to “talk about” corruption. Meanwhile,
blanket accusations must be avoided; just be-
cause one person in a unit has engaged in il-
legal activities does not mean that colleagues
have as well. Investigation must follow a rational
process.

We have the law and if we see that a person
has been corrupt and is being investigated,
then the public sees that as well.Over time,
we shall build a society that thinks and un-
derstands that corruption is wrong.

The police, the IGG, and the judiciary lack ca-
pacity and resources.The police, the IGG, and
the judiciary lack very simple facilities and equip-
ment (for example, lie detectors, recording equip-
ment), research facilities, and basic capacity
building.

People are not prosecuted because there is no
evidence directly tied to them, other than peo-
ple saying they are corrupt.Organizations
charged with investigation do not have ade-
quate resources.They need access to research
facilities, but some are using hearsay or
rumor collected at a restaurant. Some key in-
stitutions lack the funds to do an independ-
ent and thorough investigation.An office like
the Inspectorate General cannot do its job, be-
cause it does not have the funds to do so.

Buy the police a lie detector machine so you
can give evidence. I have been in the court
system and you had to talk very slowly, be-
cause they don’t even have cassette recorders.

Everything is taken down in shorthand and it
takes forever.You speak and they say, “Hold
on, you’re talking too fast.”They need research
facilities, getting the best people to come and
work in the prosecution system.

The Bank should play a stronger role in high-
lighting abuses. The Bank, however, should
make its standards clear rather than relying on
local institutions to set these standards. In fund-
ing projects, the Bank should make clear what
its expectations are regarding ethics, honesty, and
good governance. When Bank staff see abuses
and corruption, they should be more vocal about
it rather than leaving it to others.

The Bank’s approach is, “We lend money, the
government implements the program, then
we review it together.”The Bank might be a
bit more proactive in making noise about it.

Private Sector Development

The Impacts of Inadequate Infrastructure
on Private Sector Development

Key Questions
Surveys of people in private business have 
pinpointed inadequate infrastructure as major ob-
stacles to Ugandan business. 
• Do you agree? 
• What initiatives have been taken to fix these

problems?

The present infrastructure hampers investment
and growth. This group agreed that infrastruc-
ture weaknesses hamper private investment.
Power, for example, remains inadequate;
telecommunication is improving but is still too
expensive and inaccessible in most regions (mo-
bile phones are still too expensive for the ordi-
nary businessperson); water is a major issue. New
businesses sometimes fail or relocate because of
infrastructure problems. Lack of infrastructure in-
conveniences everyone from the large-scale in-
vestor to the small-scale household producer.
Temporary access roads can be built, but elec-
tricity and water are much more difficult to in-
stall on an individual basis.
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If we want to have industrial parks, we have
to restructure water, electricity,
[tele]communications.

One of the biggest impediments to the private
sector has been infrastructure, including in
the rural areas.

Electricity here in Kampala? Out of seven
days, most areas have no power for four days.

The GOU computed that about 60 percent of
the cost of exports is based on transportation
costs. If we manage to lower that, we could be
much more competitive in the region.

Rural infrastructure is particularly poor. The pri-
vate sector also operates in rural areas, and one
of the biggest impediments to private sector de-
velopment in rural areas is infrastructure, partic-
ularly roads that are so critical for linking rural
areas to their markets.

The Bank’s Approach to Infrastructure

Bank and GOU attempts to improve infra-
structure cannot proceed sector by sector as dis-
crete, separate steps. Initiatives to improve
infrastructure have not been very effective thus
far. The Bank and the government have both
viewed services sector by sector as “separate
functions” rather than as integrated infrastructure
supports for investment and development.

We spend a lot of money on roads, but we
haven’t looked at our axle policy—we have huge
trucks destroying the roads and the standards of
repair are very poor.Yet, if the government put
money into rail, we could see many benefits.

Poverty Reduction and Social
Development

Regional and Sectoral Differences in
Poverty Alleviation

Key Questions
Recent surveys by MFPED reveal that poverty in
Uganda went down from 56 percent in 1992 to 46 per-

cent in 1996. Cash crop and coffee farmers have
done well. These surveys also reveal that regional
disparities have increased. The North and East have
had less success in reducing poverty than the coun-
try as a whole. 
• What does this mean about the government’s ap-

proach and the Bank’s support strategies? 
• What could the Bank have done about this, par-

ticularly in the North, where conflict continues?

Development cannot occur without security.
The projects funded in the North were as suc-
cessful as they could be in the context of war.
Infrastructural development is impossible with-
out a functioning administration and personnel.
For example, water installations may be in place
but consultants and engineers refuse to work in
the region. This group did not readily identify any
strategy that the Bank might employ to mitigate
the situation. Put simply, the “context is not con-
ducive” to development success.

In education, we’ve had several projects tar-
geting those areas. Unfortunately, there are
new schools that stand empty because of se-
curity problems.We have communities living
in camps and children in temporary class-
rooms when, according to our data, we
think they have a sufficient number of class-
rooms.Yes, they are there, but they cannot be
utilized.

Bank Performance in Health and
Education 

Key Question
• What is your assessment of the Bank’s perform-

ance in the health and education areas?

The Bank has gone a long way in reducing
poverty through the reform of primary educa-
tion. The Bank has done much to implement
poverty reduction and social development pro-
grams. In particular, through its support of UPE,
the Bank has addressed accessibility issues and
targeted equity and quality by providing in-
structional materials, promoting teacher training
programs, and strengthening the policy devel-
opment process of the Ministry of Education.
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So I think the Bank has tried to reduce poverty,
because we believe in an enlightened commu-
nity—if everyone has an education, then that
will definitely alleviate poverty to a certain level.

Changes in the Bank’s approach have strength-
ened the education sector. For the most recent
Bank-funded Education Sector Adjustment Credit
(ESAC), changes in the Bank’s approach resulted
in improvements. Respondents pointed to the
positive impact of moving away from the proj-
ect approach to the budget support approach.
Moreover, holding negotiations in Kampala (in-
stead of in Washington) was very useful to the
education sector, because staff could better mo-
bilize needed information from their home base. 

ESAC funds were given to support the na-
tional budget, then we as a sector agreed on
conditions, objectives, and budgeting.This has
been a very big shift from the normal opera-
tions of the Bank and we think it has
strengthened the sector.Now, instead of hav-
ing individual projects, programs that are
Bank-funded lie within the sector budget.

Since we developed the education investment
plan, the Bank assists us in following our ed-
ucation strategic investment plan rather than
looking at small components. Funding is
given through budget support and geared to-
ward supporting our plan.This way, maybe
we will avoid what has been going on with
water, in that we will have joint reviews with
the Bank as a funding agency.Rather than
having separate missions, we will have one
mission comprising all funding agencies that
lend support to the budget.

Addressing Gender Inequalities in
Sectors 

Key Question
• How effectively has the Bank addressed gender

inequalities in sectors such as health, education,
and agriculture?

The Bank has not designed project activities to
address its gender balance objectives. Several

Bank projects (such as those in the water sector)
contain explicit objectives to improve gender
equality, but project design is flawed. The proj-
ects have no specific activities that address the
gender issue. Such inadequacies of design vary
from project to project and with the time when
the projects were designed. The older projects
were less sensitive to gender equality issues; the
newer ones incorporate specific activities that will
encourage gender equality.

The [recent] Water and Sanitation Project
[contains] a component [to increase]
women’s participation, not only community
participation, at the county level and in
villages.

UPE is the best instrument for addressing gen-
der concerns.UPE is the most important Bank-
supported program that will improve gender
equality in Uganda. The objective is to ensure
that every female child receives primary edu-
cation. Because roughly the same number of
girls and boys attend school, UPE should even-
tually achieve a broad range of gender equal-
ity goals.

In the Ministry of Education, we have to en-
sure that gender considerations are being ad-
dressed. In [the education project] we have
specific components that target women and
girls. In the outreach programs, we have gen-
der sensitization, ensuring that all the [in-
structional] materials are gender responsive.
We also have an incentive grant to promote
girls’ education by looking at the districts
with the lowest female enrollment rates and
highest drop-out rates of girls. Schools in
those districts compete for grants, to ensure
that no girls drop out or that more girls
come into the system—that all girls complete
the cycle.

Note
1. NEMA was initiated by the government in

1996 and is a statutory agency; for the first five

years, NEMA was supported by a Bank credit under

the Environmental Management Capacity Building

Project.
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CIVIL SOCIETY

Seven participants from seven civil society institutions attended the focus
group, including a member of Parliament and representatives from East
African International Development Consultants, Makerere University, New

Vision, Transparency International, and Uganda Economics Association. 

Key Lessons
• Consult across the board, as widely as possi-

ble. Promote participation to foster trans-
parency, monitoring, and ownership of
projects.

• Empower civil society and marginalized groups,
such as women, at the grassroots level.

• Put education first (especially for reducing
both corruption and poverty); educate women
in particular. Use laws to compel school
attendance.

• The Bank should fight corruption as it fought
AIDS—with a massive education campaign; co-
opt FM stations into the fight against poverty;
push for more open disclosure of govern-
ment information; improve the efficiency of its
own operations; and launch an extensive pub-
lic education campaign about Bank projects
to enlist beneficiaries as allies in monitoring
project progress and the use of project funds. 

• The Bank should focus on corruption by sen-
sitizing politicians to corruption and their
roles in the political processes, strengthening
local governments as development delivery
mechanisms, withholding project funding

from sectors with high leakages, and identi-
fying leakages and “plugging the holes.”

• The Bank should address the reality of
decentralization and consult widely across the
board to get authentic local views on Bank poli-
cies and programs, strengthen district capacity,
and promote leadership and cooperation be-
tween elected officials and administrators.

• To enhance the effectiveness of its poverty
program, the Bank should refocus attention
on the district level and on agriculture. A dis-
trict focus would help tackle the real differ-
ences in poverty at the district level. The
emphasis on agricultural modernization would
address the need for an integrated approach
to agriculture (as an instrument of poverty re-
duction), focus research and technology on
farming systems, widen extension networks,
and encourage proper marketing.

Assessment of the Bank’s Objectives, 
Approach, and Relationships

The objectives underlying the Bank’s policy and
lending interventions in the past were to help the

So if I were the Bank, I would have charged for that [liberalization policy]
advice, but rather than charge the Uganda government, they give us money
for it.

Corruption is as insidious as AIDS.Plug the holes—don’t be shy.
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Government of Uganda (GOU) achieve stabi-
lization and lower inflation through demand
management policies in line with International
Monetary Fund (IMF) programs, help Uganda
achieve economic recovery through better re-
source allocation and promotion of private sec-
tor development by promoting institutional
improvements and reforms in the incentive and
regulatory systems, and improve the country’s
human resource base and the welfare of the
population, particularly in the rural areas where
many of Uganda’s poor live. (This goal later
evolved into a more explicit poverty reduction
and social development goal.) 

Key Questions
• Were those objectives the right ones? 
• To what extent is the policy environment here

conducive to rapid growth and stabilization and
to achieving these kinds of objectives?

Bank program objectives were on target.These
civil society respondents agreed that the objec-
tives were “absolutely correct.” In the context of
a destabilized economy and markets and poverty,
an emphasis on stabilization and recovery was
right. Initially, the emphasis was entirely on
macroeconomic considerations, but this may
have been a necessary evil, given Uganda’s in-
stability and low resources. 

Bank (and IMF) conditions are associated with
many of the GOU’s policy successes. The Bank
has been associated with many good policies—
for example, liberalization of coffee, trade, and
foreign exchange markets; the return of expro-
priated properties; UPE; reduction of military
expansion; the promotion of transparency; and
capacity building.

We often get money as an inducement in
order to put on board what in normal cases
should be common sense policies.Those [poli-
cies referred to above] are decent policies,
which most of our politicians were opposed
to.

If the Bank had not told us to open the for-
eign exchange regime, we would still be hav-

ing state-controlled enterprises that are not
benefiting the people. If I were the Bank, I
would have charged for that advice, but
rather than charging the Uganda govern-
ment, they give us money for it.

All the so-called great policies being trum-
peted around as greatest successes are poli-
cies [of] the Bank and other donors.

Bank and GOU objectives have been mutually
consistent and the relationship beneficial.On
the policy side, these respondents said that “a
smooth fit” has existed between the government
and the Bank in pursuing the objectives listed
above. Government has largely agreed with
Bank precepts and programs. In addition, the
relationship has been a mutually beneficial
one. 

Our government does not just go to beg for
money from the Bank. I want to put the pic-
ture in a less confrontational manner. As
much as we need the money, the Bank also
needs to lend the money; otherwise it will not
survive as an institution.

The Bank’s reliance on conditionality distorts
ownership.The Bank’s conditionalities serve as
mechanisms of “control” over the Ugandan gov-
ernment. While Bank conditionalities previously
involved macroeconomic policies, one respon-
dent believed that the Bank was too involved
in micro management. Such reliance on condi-
tionalities affects the ownership of the reform
programs with which the Bank is associated. In
contrast, other donors rely on stringent moni-
toring systems, not on conditionalities: they do
not “control.” They “monitor.”

They are controlling the system through those
conditionalities.This brings up the question
of ownership of programs.

Other participants countered that the Bank uses
conditionalities because it has an obligation to en-
sure that its funds are used effectively, within an
appropriate time period, to achieve the objectives
for which they were intended.
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I think the Bank is under obligation to en-
sure that when it loans money, that money
performs and is seen to yield some result after
some time.The fear is that, with corruption
and so on, it may not even do what it was
meant to do.

The design of liberalization programs left no “fall-
back” position open for those hurt by reforms.
When designing structural adjustment programs,
the Bank made little attempt to identify poten-
tial losers and to mitigate the adverse impacts of
adjustment.

Given the social framework of Uganda, if you
have many middlemen, for example in the
black market, and you liberalize trade—and
they have no alternative—then you will have
a rise in dissent. If no fallback position is in
place for this category of people, even a good
policy may not go far.

Information on the GOU–Bank program has not
been well managed. While the GOU and the
Bank have agreed on the program, there has been
too little dissent and debate. The public were to-
tally uninformed about Bank programs.

There has been very little dissent with Wash-
ington over the years.The reaction to this in
Parliament, which is the most informed and
responsible part of the public, is amazement
that government should be so supine in ac-
cepting Bank programs absolutely as they
are represented, with all the conditionalities
attached.

Fragmentation and lack of communication
exist among the various players. A good policy
fit between the Bank and the GOU is not enough.
Communication with stakeholders about the poli-
cies and a sense of ownership are both essential
to development success. Even within govern-
ment, the “implementers of policy” were not
part of the “policy formulation” process.

In addition, even when policy “on the books”
is appropriate, if stakeholders see policy as an
initiative of the Bank and IMF, rather than of

the GOU, a feeling emerges that “somebody is
pushing something down their throats.”

Consultation should guide the objectives. Since
borrowing from the Bank increases Uganda’s
public debt and Ugandans need to repay the Bank
money borrowed for development purposes, the
consultative process is very important. The ob-
jectives of borrowing need to be kept in the
forefront of the relationship.

It is our money, because our grandchildren
or our great-grandchildren will have to pay
for it at some time. If we can negotiate the
best deal for them, so much the better.We will
get the money and they will have to pay the
debt.

One participant pointed out that Bank loans
to Uganda are provided at concessionary
rates.

We borrow at IDA rates, very low interest
rates. If we went to the marketplace, we
would have to pay higher rates. If I were the
Bank, I would charge the government of
Uganda for [the] advice [that accompanies
Bank loans].

General Perceptions of Bank 
Involvement in Uganda’s Development

Key Question
• How do people view the Bank in the develop-

ment process?

The Bank is not visible. Other than parliamen-
tarians, the public is relatively uninformed and
unaware of Bank positions, plans, and pro-
grams. In the 1960s, when the Bank was heav-
ily involved with projects, the Bank was very
visible. Now that it emphasizes programs, the
Bank’s image and presence are “diffused” to the
point, this group said, that most Ugandans do not
even know that the Bank exists: “If I took you
to my village, you would be very surprised to
meet such people.” While people in the villages
have little knowledge of the Bank, they might
know that “friends of Uganda are giving big
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chunks of money to the government.” Thus,
perceptions of the Bank most likely emanate from
Kampala constituencies such as those included
in this study: GOU officials, nongovernmental or-
ganizations (NGOs), the private sector, other
donors, and civil society. This group thought that,
among “people who understand,” the perception
is that the Bank has made a contribution to
Uganda’s development. 

In pre-Amin days, the Bank was very visible.
You knew that this hospital or this school was
built by the World Bank.Now, when you get a
program up for the social sector, it is hard to
identify the funder.

You hear only about the conditionalities. Peo-
ple cannot identify a program or project with
the Bank.The majority of the people are not
involved in these things.

The Bank has to improve its public relations.The
Bank needs to publicize its own contributions
to Uganda so that Ugandans are able to appre-
ciate the Bank’s role in the country’s develop-
ment process. The public should at least be
made aware of the Bank’s successes. Because of
the lack of a public-relations effort, Bank pro-
grams and funding are often attributed to gov-
ernment or commercial banks. This situation is
now changing with the Bank’s recent efforts at
public relations. 

It comes as a surprise to the public when
Bank projects affect them either beneficially
or derogatorily.

I want to say that the public relations (PR) of
the Bank has not done enough to make the
Bank known to the people.

They have realized this and they have been
doing a lot of PR recently.

The Bank’s role is acknowledged at the uni-
versity level, where capacity building has been
successful. At the university level, the Bank’s sig-
nificant involvement and success in capacity
building are much appreciated. The Bank has

recently funded training for almost 50 Ugandan
staff at Makerere University in research and
teaching. The Bank has also strengthened re-
search in the National Agricultural Research Or-
ganization, which has led directly to a solution
for cassava mosaic disease. Such programs,
however, are too technical for the community
to be aware of them, and their sustainability is
an issue. 

The sustainability of those programs scares
us.When the Bank stops funding, is the uni-
versity ready to continue? We may not have
people to run the program.The programs that
are short term, five years, work, but we
should make sure they are long term.

The Bank deals with governments at the central
level but needs grassroots contact. The Bank’s
mandate dictates a “natural partnership with gov-
ernment” but the group was most emphatic that
the Bank “has got to go to the grassroots,” not
just rely on figures from the Ministry of Finance,
Planning, and Economic Development (MFPED),
particularly if it wishes to assess the impact of its
policies or the extent of poverty. MFPED “does
not go to the villages and rural areas in the first
place.” However, one participant pointed out
that much depends on the “people who are run-
ning the Bank . . . here in Uganda.”

How many times has the Ministry of Finance
[now MFPED] gone to find out how many
poor people there are? 

I am pleased to say that, once or twice, I have
had the pleasure of going with some Bank
people right down to the grassroots, sleeping
in the bush with them, and they do have per-
sonal relationships with the people on the
ground.They do get to hear what the people
are really feeling and thinking about some of
the activities that impinge on their lives, like
health centers, like roads, like education and
schools, like women. It depends very much on
the people on the ground, but the mandate is
not between the Bank and the grassroots, be-
cause after all, the Bank is a money lending
institution to governments.
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Bank administrative expenses are too high. A
significant portion of Bank technical assistance
(TA) goes into paying for “Bank expenses,” “ex-
patriate advisers” (even when local expertise is
available in Uganda), and globetrotting by Bank
staff to attend “small workshops.” The Bank’s
“auditing and evaluation” of such expenses is
“weak.”

Some of us think that the Bank is a part of
the global network of consultants. In practice,
each project ends up with a consultancy,
which makes an appraisal that there is need
for another project, so we keep shifting from
Poverty Alleviation [to] Poverty Action—finish
that one up for five years—to Poverty Reduc-
tion Action. It creates jobs for some people
who have specialized in the programs and
projects that consultants write.

Consultant fees far outstrip the incomes of the
highest-status professionals in Uganda (such as
doctors or attorneys). 

People come from another Third World coun-
try, like Nepal or Indonesia, and say, “Why
couldn’t they get local people who can do the
job?”At the end of the day, in my view, the
Bank is not assisting the ordinary person to
uplift his welfare.This is one reason the au-
diting evaluation method of the World Bank
is weak. It is deliberate, because the Bank is
run by human beings. One of them is a
friend of mine, and I know that each time
there is a mission in Uganda, he schedules
from Washington and is here for two days.
The next day he is in Tanzania, the next day
in Nigeria. His pay is $300 a day—that is the
monthly salary at the University in Uganda.
The monthly salary for a medical doctor is
half that.

Bank processes, which are bureaucratic and
slow, postpone development benefits. Bidding
and civil works processes were singled out by
the group. Participants also noted that had
Uganda foreseen such delays, it might have
chosen “a shorter, more immediate route to
achieving a solution.”

You go through processes and by the time you
get your funds, sometimes the program has
gone.

Especially in civil works, they are slow.

We’ve been bidding for the last three or four
years.

This delay in funding a program actually de-
fers the benefits that are delivered by it.

The Bank’s Approach to Corruption

The Impact of Corruption on Development

Key Question
• To what extent has corruption undermined de-

velopment?

Corruption has hindered but not stopped devel-
opment.Corruption is a delicate subject. Corrup-
tion has impeded but not stopped the development
process in Uganda, because it simply adds “an in-
flationary charge” to the cost of development.
Government inefficiencies are as much a cause of
slow development as corruption is. Lack of trans-
parency contributes to leakage of funds. 

Bank funding can contribute to corruption.To
the question, “To what extent has corruption
undermined the development process?” some
civil society respondents replied that the Bank it-
self has contributed to corruption because it has
not been transparent enough about policy for-
mulation, program identification, implementa-
tion, and evaluation. The Bank needs to install
strong correctives to the lack of transparency; this
group was not aware that some measures had al-
ready been taken. 

We think there is too much structure and irre-
sponsibility in Bank operations, which makes
it very difficult for the Public Information Of-
ficer to work. It would be wonderful if that
were circumvented.

I see no change in the World Bank’s adminis-
tration in country programs or in govern-
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ment’s operations to produce information
for the government, press releases for the
media, and the continuous, honest flow of
[information on] policy formulation, pro-
gram identification, implementation, and
evaluation.

One participant asserted that the blame for cor-
ruption should not be laid at the Bank’s door.

We have no one to blame for the misuse of
money but ourselves. If we are given money
to build dams and we put it in our pockets, I
don’t think we should blame the Bank.

Monitoring and evaluation of the Bank’s proj-
ects is weak and its assessments are not widely
accessible. Evaluation has been particularly weak:
“It is scarcely done at all.” Respondents held that
very little post hoc, postmortem activity takes
place, not only for Bank-funded projects but
also for the whole United Nations system. With
large amounts of money flowing into the system,
opportunities for abuse and misuse abound. One
participant, however, pointed out that Bank eval-
uation (supervision) has contributed significantly
to the education (research and training) project.
However, such evaluations are not published:
their circulation is restricted to the Bank and
other institutions (donor and local) involved in
Bank projects.

The Bank has been severely criticized by peo-
ple within the Bank:“Why are you requesting
that the government reallocate budget re-
sources to social sectors, if there have been so
many leakages?”

It is not impossible to close those leakages,
but the Bank cannot do it. It is up to us to
close those leakages. If I were the Bank, I
would say, “I’m going to put money in this
basket, provided the basket is not leaking.” It
is a rational thing to do.

We have a World Bank project now, working
with education, research, and training.This
one has [had] vigorous evaluation, I think
twice a year.The mission from World Bank

comes, they evaluate our programs, and I
think through that evaluation actually they
have made very good successes in the project,
because they get to the problems before they
accumulate and apply corrective measures. In
that one, I think the World Bank has made sig-
nificant contributions in terms of evaluation.

Leakage of funds has hampered the social de-
velopment of vulnerable groups. The biggest
impact of corruption has been on the social wel-
fare of vulnerable groups. The amount of fund-
ing that flows to the target populations seems
“very small.” These respondents cited research
conducted on health projects, showing that only
26 percent of aid flows to beneficiaries. Re-
spondents believed that villages are worse off than
they were 20 years ago, because funds intended
for hospitals, water, and sanitation have been
“leaked.” Corruption is a serious problem because
it leads to hopelessness. 

Too many leakages—corruption! Do not be
shy. If the Bank finds a leak, close it! You must
plug the holes!

A survey conducted two or three years ago
found very large leakages in health and edu-
cation.Many children can no longer attend
primary school, which we attended 30 years
ago.There is no hope for the children in rural
Uganda.About 80 percent of them receive no
secondary or university-level education, and
that is a near crisis.

Technical corruption is more insidious than fi-
nancial corruption. Technical corruption is a
more subtle form of corruption than financial cor-
ruption because it subverts the intent of a pol-
icy and affects the extent of funds flowing to
beneficiaries. Technical corruption affects Bank
project impact in every sector through “a grad-
ual, subtle escalation of program components, so
that they move out of the reach of the people.”
Bank professionals prefer larger, integrated proj-
ects to more modest ones: large projects are
much easier (for a few people) to manage and
are much more conventionally designed. The
influence of these professionals often tends to
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move projects out of people’s reach and into cen-
tralized locations or large project entities.

Technical corruption is not normally seen as
such, but it corrupts the intent of a policy
during the process of program formulation
and design. If, for example, Tesso wants better
health care, instead of having clinics, some-
how a hospital will emerge from the program
design process.

In every sector of the economy that the
World Bank has worked on, there has been a
gradual, subtle escalation of the components
of the program.This happened recently in
the Valley Dams project component, where
we were expected to get a multiplicity of
small dams to assist agriculture in irriga-
tion and livestock watering.The project
ended with fewer than 15 planned dams, be-
cause the project’s scale was escalated by the
engineers and bureaucrats in charge, [and
Ush 3.4 billion contributed by farmers
disappeared].

Rapid changes in staff hinder accountability.The
turnover of task managers is high in the Bank but
even more rapid in the GOU. Therefore, re-
sponsibility and accountability are difficult to
pin down, particularly over the long term. Iden-
tifying the responsible persons is “impossible for
members of Parliament (MPs), for the public,
for the media.” Long-term responsibility should
be clearly assigned to enable tracking of projects
through to performance audits. 

The Bank’s Governance Program:
Integrity Workshops and Training
Seminars

Key Questions
The Bank has also supported Inspector General of
Government (IGG) efforts to conduct Integrity Work-
shops for Parliamentarians, judges, magistrates,
cabinet members, civil society representatives, and
journalists. Annual workshops have been conducted
since 1995 to increase awareness of the prevalence
of corruption. 
• What have these workshops achieved? 

• What could the Bank do to reduce corruption
and increase the efficiency of programs?

The “Integrity Workshops” sponsored by the IGG
with Bank support have enhanced capacity and
assertiveness in holding government account-
able.Government has responded positively and is
less likely to ignore public pressure. The IGG has
introduced regular press “discourses” and uses
the information. Even the judiciary, which hitherto
had not had any disclosure policy, disseminates
information to the press. The press and MPs are
in closer contact, and MPs have raised issues on
the floor based on information from members of
the press.

The chairman of the Judiciary Service Com-
mission finds it easy to call pressmen and
give some information on what is going on
in his department. I think these workshops
and training seminars have been effective.

Or where I [a journalist] have got informa-
tion and I don’t want to take liability, be-
cause I am not protected by law, I know for
sure that sometimes we have given docu-
ments to a Member of Parliament.

Civil society groups have followed the lead of the
Integrity Workshops. As a result of the work-
shops, Makerere University started a program
that trains arts and sciences graduate students in
integrity and ethics. A better working relationship
exists now between the media and government
agencies and other civil society groups. Trans-
parency International was founded in Uganda as
a result of the training. 

The Integrity Workshops have been associated
with more openness on corruption. Although
participants acknowledged that greater open-
ness and discussion of corruption issues were as-
sociated with the Integrity Workshops, it was
difficult to establish where the impetus for greater
openness had come from: the Integrity Work-
shops or the increase in corruption itself.

The truth of the matter is that I do not know
which has led to what: Is it the amount of
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corruption that has led to more openness or
is it the Integrity Workshops that have en-
abled the media to highlight the issues of
transparency and accountability? Or both? 

Journalists have been emboldened.The Integrity
Workshops encouraged journalists to prod gov-
ernment for information on corruption and the
Bank on projects.

After these Integrity Workshops, journalists de-
manded information from government bu-
reaucrats, from World Bank–funded projects,
and we’re now more emboldened to discuss
them in the media.

The Bank’s image has improved. Before the
workshops, some participants had held the view
that the Bank condoned corruption; the Integrity
Workshops helped dispel such misconceptions.

There was a lingering feeling among journal-
ists that maybe the Bank itself was not above
being corrupted.They probably were willing
players in this corrupted game.Yes! It was not
until these Integrity Workshops that the likes
of us realized that we probably had allies
within the Bank.

Key Questions
The Bank’s Economic Development Institute (now the
World Bank Institute) also carried out training sem-
inars for journalists for investigative reporting. 
• Have these seminars really helped to expose

corruption? 
• Do you know of any journalists who were able to

take part in any of these training workshops for
journalists?

Investigative reporting seminars have helped
journalists build skills. About 250 journalists
received training from the Bank’s Economic De-
velopment Institute.1 The main focus was on in-
vestigating corruption and graft in public offices
and the accountability of government. The sem-
inars did not focus on corruption in development. 

In practical terms, it has been very useful. I
wouldn’t say 100 percent because many of

these journalists . . . come from up-country sta-
tions.They get back and the skills they
learned cannot be put into practice. I can per-
sonally say I have benefited.

Networking has widened journalist contacts.
Networking with other journalists, ministers, gov-
ernment staff, MPs, and other members of civil
society was as important as acquiring skills. 

It is easier for me having made that initial
contact with a member of government or a
board, and it is now easier for him to ap-
proach me with the information.The police
said even [X] is a very great ally—he often
gives information that should have been con-
fidential. He calls and says, “Please do not say
it was from me.”

The networking has been great. For the first
time, you can bring a hundred journalists to-
gether who have never met before.When I
meet these members of Parliament at the
workshop, they can say, “There’s a govern-
ment position on this, but I do not agree with
it.”

The training seminars increased awareness
about rights of access to information. Awareness
of government’s disclosure policies and of the
types of information that the public has a right
of access to should empower the media and the
public.

I got to know there are certain places where
I’m actually entitled to get information,
which I didn’t know.

The training impact is limited by the nature of
the Ugandan press. The impact of investigative
reporting is limited, respondents pointed out,
because the print press in Uganda tends to be po-
litically biased and not entirely free. Owners of
media outlets have strong political affiliations.
Coverage of economics (and development) is a
recent phenomenon. Moreover, the impact of
the workshops may be diffused because many
journalists go through the training and then leave
for better paying jobs in other professions. Finally,
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the training has not been 100 percent successful,
because it has not reached journalists at FM sta-
tions or producers. 

Our media is politically biased, so most of the
coverage is about politics and very little is
about economics. People want to know more
about politics than the economy.Now, though,
people have an interest, and papers have de-
voted pages or sections to development issues.

It is not very useful to train the journalist
when the proprietor does not allow her to
publish certain information.

What Else Can the Bank Do to Reduce
Corruption?

The Bank should push for more open disclosure
by government. Presently, a government officer
is empowered to withhold information for five
years. If journalists are supposed to promote
transparency and accountability, “that five years
is a lifetime.” The Bank should put pressure on
government to repeal some of the laws relating
to information management. 

It is high time that the Bank pressures govern-
ment to deregulate control of information.

Journalists need training on how government
works. In addition, the Bank should train media
houses and personnel, through workshops and
university courses, to understand how govern-
ments work. Along with open access to infor-
mation, this strategy would help empower the
media.

The Bank should consider supporting the
popular but expensive university degree in mass
communication, which lacks equipment. The
program should routinely include a course such
as investigative journalism. 

It is very hard for a journalist trying to locate
information.The Bank could . . . train the
media to investigate accountability procedures
of government.That would enhance the credi-
bility of media reports on corruption, diver-
sion of public funds, and development issues.

Journalism workshops should include FM sta-
tions and newspaper proprietors. Disc jockeys
and others who work in FM stations, which reach
a much larger proportion of the population than
do newspapers, should be invited to the jour-
nalism workshops. 

The most effective media is the FM stations.
The print media reach 40,000 or 50,000, but
the DJs who spin disks have so much more in-
fluence. Some of their influence, because of
their lack of analytical skills and lack of infor-
mation, is very negative.You need to tell them,
“You may be spinning a disk, but try throwing
out this word or that word, and see what it
could do for the fight against corruption.”The
good thing is that, culturally, in any society,
corruption is a taboo.Even these disk jockeys
end up fighting corruption out of sheer gut
feeling.They need more analytical tools.

We need the president of the FM station.The
Bank could have “corruption programs”on
FM stations. Some of the most powerful anti-
corruption messages come in by accident. DJs
have jokes about corruption and they are ef-
fective.The DJs are more in tune with the or-
dinary person.

We wanted the proprietors of the many [news-
paper] houses to be in contact with the Bank
to be given similar exposure.

Corruption must be fought like AIDS, with a mas-
sive education campaign. Participants felt that
information was the best weapon against cor-
ruption. They drew on the country’s (and the
Bank’s) experience with AIDS to suggest that an
education campaign about corruption was nec-
essary to mobilize, in particular, the parts of civil
society that were outside the reach of newspapers.

Corruption is as insidious and dangerous as
AIDS.The Bank should tackle corruption as it
did AIDS, with an education program.The
IGG is too hampered by lack of funds.

Why doesn’t the Bank intervene on the issue
of corruption through massive advertisement
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companies? Direct to the people.A campaign—
funded—until the ordinary person realizes
that corruption hurts him so that he can 
force his representative to fight against 
corruption. . . .But if we had proper education
through a campaign, we could mobilize at
least some 15 million.

To be a watchdog against corruption in Bank
projects, civil society needs project information.
The Bank should regularly release information to
the media on its projects to enlist the Ugandan
population as allies in monitoring corruption.
The Bank should insist on open communication
as part of its agreements. Information on Bank
assistance could counter the impression often cre-
ated by ministers that they have “brought the proj-
ects to the people” and that these projects are
“costless.” If beneficiaries knew that the project
costs had to be repaid, they would “look after it.” 

Before project approval, the Bank should in-
form the press, the media, and MPs about the proj-
ect, loan terms, the sector involved, the districts
covered, and so on. Following project approval,
the Resident Representative should travel to the
district to ensure that project monitoring by all ben-
eficiaries moves into high gear. Such a public in-
formation campaign would not only trigger a
grassroots monitoring system; it would also help
the public realize that the people pay for projects
with their tax dollars and do not owe politicians
their vote in exchange for the project.

Tell, print, announce, show pictures. If there is
a World Bank loan we have just been given
for whatever, [show] the Resident Representa-
tive shaking hands with the minister, and a
caption saying, “This money is for X.”Equip
those districts with the knowledge that this
loan is for this and this and this and let
everyone . . . know about it [so they can act as
watchdogs].

Politicians like to say, “I have brought this
project . . . to you.” Surely if I am a poor man, I
have to assume it is free.You have to involve
people:“This is your dam; the money is yours
because you have to pay it back.”Then people
would look after it.

Parliament is already vetting loan terms but the
Bank could help with research support. Parlia-
ment is empowered by the constitution to vet the
terms and conditions of each external loan. While
this may restrain corruption, Parliament is itself
constrained by its lack of access to documenta-
tion, research, and information. The Bank could
help equip Parliament with the instruments it
needs “to be well informed on all the programs
at an instant.” 

I think it would be very useful where, apart
from the access on screen of material, also
some kind of research assistance for MPs
[could be supplied].At the moment, there is no
central research desk that will give you some
information.

The Bank should deal with decentralized gov-
ernments directly.To reduce leakages, the Bank
should set up a structure to deal directly with de-
centralized governments and monitor them.

A Bank procurement person should monitor the
process. These respondents noted that the Bank
has consistently complained about the procure-
ment system in Uganda because it fosters cor-
ruption. They questioned why the Bank does not
hire a person whose sole responsibility is to mon-
itor the procurement process. The person would
publish program documents, in resume form, and
weekly reports through the press on all programs. 

Participatory Processes

Bank Performance Has Improved

Key Question
There have been reports that in the early years, the
Bank did not rely on participatory approaches in
terms of involving beneficiaries in civil society. 
• To what extent do you agree with that, and has it

changed or improved?

The Bank has become increasingly participatory.
During the past two years, the Bank has be-
come more participatory in its approach. When-
ever the Bank has a mission, whether on
corruption or for procurement, “they have come
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to get our views.” Although changes are slow in
coming, this group felt that both Bank staff and
Bank approaches have changed recently toward
more consultation. 

Prior to the last donors’ meeting, a Bank
team came to assist with corruption levels.
The team traveled around the country, meet-
ing various groups. Participation has im-
proved; we wish to see more of that.

When this project in research and training
started, all through it there were participa-
tory discussions with the Bank.When we did
the research on privatization, we all dis-
cussed it and tried to reach a consensus.
Thinking has changed—that’s why we have
this positive response.

The Structural Adjustment Participatory Re-
view Initiative (SAPRI) has created good work-
ing relationships.The Bank, the GOU, and civil
society have been involved in SAPRI, looking at
the impacts of Bank adjustment policies. SAPRI
draws on all key actors in government and in civil
society and also advises the Bank on poverty re-
duction. Programs such as this lay a foundation
for local ownership.

With SAPRI, the Bank heard straight from the
people. Some people said that privatization
and liberalization were legalized robbery.

The Bank is more open to criticism. For exam-
ple, when the Bank SAPRI team came in June 1998
to attend the first national forum held in Uganda,
local people expressed “very strong opinions” on
such policies as liberalization, privatization, and
free market economy. Subsequently, the Bank
held another consultative meeting with the mem-
bers of SAPRI, which resulted in a document. The
next stage involves research at the grassroots
level on the various structural adjustment programs
(which have an impact on trade, food security,
the civil service, and governance). There is a
“new openness” in the Bank.

The Bank is more participatory with country re-
cipients on project design and appraisal. The

Bank is much more participatory, not just with
Ugandan bureaucrats but also with the Ugandan
private sector and local beneficiaries, on the de-
sign, appraisal, and “even actual management of
projects.” Even the government has become
more participatory as a result. The Ugandan sit-
uation is also special in that Parliament is required
to look at the “spirit of [the] contract” before the
government can borrow any money.

At least I have been invited to three projects
at the appraisal and design level.

I do notice that these days, even in purely
government-governed projects, there is always
what we call launch workshops.

I don’t know if it’s peculiar to the Ugandan
situation or if it is now how the Bank always
practices, [but] the objectives [are identified],
the press is invited, the stakeholders are in-
vited. [This] has tended to enroll more the
local people.

Awareness varied by activity. Most civil society
respondents were aware of SAPRI and the pri-
vatization seminar. Less than half were aware of
the Country Assistance Strategy (CAS) consulta-
tions, and only one person knew about the focus
groups connected with the Poverty Eradication
Action Plan (PEAP). Two or three respondents
had actually taken part in one or more of the ac-
tivities identified here. 

SAPRI was a consultative Bank exercise in-
volving MPs, the GOU, NGOs, academics, and
other representatives of civil society (five out of
seven were aware of SAPRI). 
• The Bank’s Privatization Program was dis-

cussed at a seminar for parliamentarians (five
out of seven). “The timing was wrong, but it
happened.” Discussions were also held on the
Private Sector Foundation.

• The Bank Group arranged for prior consulta-
tions on its 1997 CAS with central and local
government officials, donors, representatives
of the NGO Forum and the Private Sector
Foundation (three out of seven).

• Participatory research through 50 focus group
discussions on agriculture, health, and
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education services were held in preparing the
1997 CAS to help devise strategies for rural
poverty reduction in the context of the PEAP
(one of seven).

• Since 1997, regular channels of communi-
cation have been established between
Oxfam, the Uganda Debt Network, MFPED,
the Bank of Uganda, the IMF, and the Bank
to help create an environment for debt re-
lief, in donor capitals as well as in Uganda
(not counted). 
Apart from SAPRI, which was well attended

by civil society representatives, participants com-
mended the consultative exercises on the Private
Sector Foundation (there was a lot of input from
local Ugandan people) and the debt relief ini-
tiative. One participant felt that the others might
have been mere “tokenism.” Nevertheless, they
were steps in the right direction. 

The Bank’s reach is extensive. Formerly, the
Bank dealt only with the GOU. Now the Bank
reaches out to the media, MPs, and many other
organized civil groups like the lawyers. However,
as one participant pointed out, “The majority of
Ugandans are spectators.” 

For four years the Bank has dealt quite fre-
quently with the media. I know that they host
workshops like this, training workshops for
two weeks; I know that they are hosting Mem-
bers of Parliament with workshops. In that re-
spect, yes, they seem to have taken over
Uganda.They have dealt with other organized
civil groups like the lawyers and so on. I think
this could be a watershed.

Areas Where the Bank Could Do Better

The Bank needs to address the reality of de-
centralized government. The group posed a se-
ries of questions: “How far down is the Bank
prepared to go? Is it at least prepared to go
down to the district level so that it can get au-
thentic views from the various subcounties, or
is it prepared to stop only at the national level?” 

Local government structures are in place, but
more capacity is necessary. Structures are in

place on the ground, in the form of a Finance
Commission, accounting officers, district planners,
and district auditors. However, Bank TA in the
form of training or capacity building to strengthen
these structures would be appropriate.

When you talk about the structures, tradition-
ally they have been there, but there is a lot of
political interference.The local council chair-
man, his council is so powerful that the tech-
nical people cannot make a decision. Each
time they do so, they overturn it or refuse to
honor it. [That] complication interferes some-
times in the work of the technical people.

The Bank could promote cooperation between
local elected officials and administrators. The
elected forces, the representatives of the peo-
ple, and the administration should work to-
gether, but because decentralization is such a
new concept, conflict occurs. The administra-
tive and executive side of local governments be-
lieves that it is more important than the elected
side, and vice versa. This creates “constant
clashes” that are written up in the press. The
Bank could play a key role by training the dif-
ferent arms of government in their proper roles
and responsibilities. Some respondents argued
that the national Parliament also needs to be
trained in how to relate to local governments
most effectively. 

The Ministry of Local Government has been
running around the country trying to train
people, and some of us have been trying to
train them at the subcounty levels. It is very
true that the wars are going on and people
need an education as to their roles and re-
sponsibilities.

For now, Members of Parliament believe that
they are everything.They can be police, they
can be prosecutors, they can be judges. It jeop-
ardizes their credibility.

Bank participatory processes must promote
democratic, responsible leadership at the local
level. Another initiative should focus on the type
of responsible, development-oriented leadership
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that is needed in the villages. Democracy must
promote leaders who do not just “eat the money.” 

You must address leadership, because [lack
of] democracy is affecting our local involve-
ment. People now have freedom, so they com-
plain:“The men in my village were not elected
as leaders, so now we do not have any more
roads, the bridges are broken down.”

Sensitize politicians on their role.

You must have leadership.Another word for
leader is politician, so you cannot cut them out.

Social Programs and Poverty 
Alleviation

Poverty Alleviation through
Macroeconomic Stabilization 
and Growth

Key Questions
Consider the progress that Uganda has made in
terms of poverty alleviation and social development
since 1986. 
• Is the Bank helping to alleviate poverty and im-

prove the situation?
• Has the Bank’s leadership focused the develop-

ment community on macroeconomic reforms at
the expense of poverty alleviation programs?
What has that balance been like?

Emphasis on macroeconomics was a neces-
sary evil. Too much emphasis was placed on
macroeconomics, in this group’s estimation,
but that might have been “a necessary evil” to
correct the serious instability facing Uganda.
Given Uganda’s resource envelope and its low
level of taxation, it would have been impossi-
ble to pursue both objectives (growth and
poverty reduction) without losing one or the
other: “It would not have been possible to
tackle inflation and invest significantly in poverty
alleviation programs.”

We had to do first things first.There is no way
you are going to get out of poverty until you
stabilize the economy. It was important to

stress the need for macroeconomic stability in
order to grow.

The Bank helped poverty alleviation by pro-
moting growth. The Bank assisted the GOU in
putting in place correct policies like liberalization
and privatization. Despite inefficiencies, these
policies promoted growth, and growth helped
reduce poverty.

The benefits of growth have been unevenly dis-
tributed. The effects of the Bank’s contribution
to Uganda’s growth have not been uniform
throughout the country. The rich and the edu-
cated have benefited because they have been able
to take advantage of market-driven economic
policies. Coffee growing areas have benefited be-
cause coffee, a perennial crop, was easier to re-
vive after the war (cotton, another perennial
crop, has not recovered). Drought-prone regions
and areas ridden by conflict have not benefited
from growth.

We seem to be going in the right direction, but
rich people have been the main beneficiaries
of all these policies that have led to economic
growth.The only people who are able to take
advantage of market-driven policies are those
who are educated.And the coffee farmers.

Traditionally, coffee farmers have not been
poor, so you are not actually tackling poverty.
In our culture, cotton farmers and coffee
farmers have not been poor by any standard.

Cotton was completely wiped out, and the
government still hasn’t got its act together
when it comes to cotton production. Cotton
prior to the “bad economic policies of the
early 70s and 80s,” was the main way to fight
against poverty.

Tobacco growing areas are the only areas in
which a nonperennial crop has been handled
well, and that has been because “the govern-
ment had no hand in it.”

If we say that we are growing [with] stabiliza-
tion at the macro level, that is very difficult
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for the ordinary person to appreciate.We are
complaining about the distribution of the so-
called growth of Uganda.When you hear this
complaint, it is because people are not feeling
the effect of Bank assistance.

Agricultural Modernization Is Key

Agricultural systems need to change, to mod-
ernize. Uganda’s agriculture is fragmented by
different systems of cultivation—some areas grow
perennial crops, while others concentrate on an-
nual crops. Participants felt that perennial crop-
ping patterns could be extended to all parts of
the country with the right technology and research
focused on farm production problems, an ex-
tension network with access to adequate means
of transport, and proper marketing structures
and know-how. Agricultural modernization is
key for poverty reduction.

Most of our research programs have not re-
ally addressed farmers’ problems.

The technologies we develop are too expen-
sive for the farmers to adopt.

The problem has been also changing policies
like the policies in agriculture.

The extension workers were seen to be too
many and they were cut back to one or two
per county. A county serves about four or five
subcounties.One subcounty serves about four
or five parishes.One parish serves about four
or five or six villages.How can you do an ex-
tension as one county?

They don’t know how to market their things,
so the marketing structure makes them poor.

The Bank promotes too many compartmental-
ized initiatives in agriculture. The Bank tends
to scatter support across too many short-lived pro-
grams to have extensive impact in the agricultural
sector. Changing the focus from one product to
another (for example, beef to coffee) does not
work well in this sector, because agriculture has
a long gestation period. Agricultural programs

need sustained attention if they are to yield eco-
nomic benefits. Compartmentalization and failure
to integrate plans hold the sector back. 

Now they have this dairy master plan, beef
master plan, now they are developing a small
ruminant master plan. So you have many
plans going on.

There is no integration.

The Bank is putting too much emphasis on fa-
cilities and systems, not on production. Partic-
ipants pointed out that the Bank has been
focusing too much on the management of agri-
cultural programs and farming systems, not on
actual production issues (research, dissemina-
tion of research findings, extension services, mar-
keting, and the like).

The Bank has been funding projects . . . all you
had were more Land Rovers, more computers,
more technical assistance, and it’s not serious.

Promoting the Social Sectors

The GOU has moved to the next stage of poverty
alleviation by adopting the Universal Primary
Education (UPE) program. Nevertheless, par-
ticipants were still unsure whether Uganda had
got the design of the poverty alleviation program
right.

We are still finding our feet in that area, UPE,
public health, and so on. UPE is only one year
old, so tackling the difficult area of poverty is
only one year old.

Education must be inclusive of women and
poor families.Uganda still lacks distributive in-
struments by which government can ensure that
aid is translated into social benefits for margin-
alized groups, according to these respondents.
Lack of professors and teachers, and restricted
access to public education for the poorest groups
and for females, hinder the country’s chances of
addressing urgent social concerns. The members
of this civil society focus group look to educa-
tion to “solve this problem of poverty.” Instead,
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“education is going to collapse.” Trying to edu-
cate more people with fewer educators did not
make sense to this group.

If you are going to talk about education and
empowerment, you have to talk about
women. In our society, education means edu-
cating women.

When I was coming up, the only asset was
the teacher.We had no books, we had no
houses, we were under trees, and we studied
and learned. Now the World Bank is empha-
sizing facilities and ignoring the teacher. It
was a Bank condition to reduce the number
of teachers.

When UPE was introduced, the policy called
for a reduction in the number of teachers.The
Bank recommended a ratio of 130 pupils per
teacher, and that was a conditionality of all
loans to universities. How can you increase
intake and then reduce teachers by half?

Leakages in service delivery need to be plugged
and quality improved. The Ugandan taxpayers’
money is not going into services; it is being
“leaked.” The Bank needs to inform service re-
cipients about the services to which they are en-
titled and then follow up.

We had this survey two or three years ago
where we found very large leakages in health
and education.Given these leakages, why are
you still insisting on reallocating the budget
to the social sector?

Other Poverty Issues

The real differences in poverty are at the local
level.To deal with poverty effectively, the Bank
has to focus on the district level and to ensure
that the system of equalization grants is in place
and works. The Bank needs to focus on and
strengthen local governance as “a development
delivery mechanism.” 

We haven’t got a rational formula for equal-
ization grants.

Aid is putting pressure on Ugandan taxpayers
without resolving social concerns. Millions of
shillings in aid are not reaching the population
to address urgent social concerns. At the same
time, the middle class is being taxed to repay
Uganda’s external debt. Because of heavy taxes,
this class of people is not able to provide the sort
of traditional “social security” assistance to its fam-
ilies that was possible in the old days. 

I’m taxed heavily.They remove me from the
money I would have used to assist my par-
ents, and government is not assisting my par-
ents either.They are not giving my younger
brothers quality education, and they have
taken all of my money.

If the GOU has more money today, if there is
a growth rate of 6 percent, why do not I have
money in my pocket?

Funds should be redirected toward poverty re-
duction. The GOU is generally spending too
much money in nonpriority areas. The money
spent in politicking, for example, could be spent
on poverty reduction. The country is “overgov-
erned” and politicians are not ready to support
cutbacks in their own areas. 

If you decide that in order to fight poverty
you must educate the people, put your money
where your mouth is and not into new jet
planes.

Take the money we spend in the district coun-
cils to pay councilors, the money we spend on
300 members of Parliament . . . . If you have a
local council at the district, what is the ra-
tionale of having eight MPs for the same dis-
trict? It is high time that we disband part of
Parliament. If need be, they should sit half the
session.The average spent on each member is
4 million shillings per month.That’s $4,000—
it is possible to construct a county health
center with $4,000!

Note
1. Some journalists have also attended workshops

on government issues sponsored by other foundations.

PA R T  2 :  V O I C E S  O F  S TA K E H O L D E R S

C I V I L  S O C I E T Y

1 4 7





1 4 9

NONGOVERNMENTAL
ORGANIZATIONS

Four participants from four NGOs participated in the focus group. The
participants represented Action Aid, the National Association of
Women’s Organizations in Uganda, the Uganda National NGO Forum,

and the Uganda Women’s Network.

Key Lessons
• The Bank should engage in meaningful par-

ticipation and partnership building; consul-
tation with civil society and NGOs should be
“broad, in depth, have a reasonable time
frame” and build in mutual feedback.

• The Bank should involve all stakeholders
when developing country strategy.

• The Bank needs to be more open about its
strategies, policies, programs, and projects
and more visible, particularly at the grassroots
level. As taxpayers responsible for repaying
Bank debt, Ugandans need to have a clear un-
derstanding of Bank objectives and operations.

• NGOs should be involved at all phases of the
Bank project cycle, not just in implementation
to (a) help the Bank design projects that are
viable and responsive to grassroots needs and
(b) serve as watchdogs to ensure that Bank
projects achieve their desired objectives. The
Bank should ensure that experienced NGOs
can compete for the same implementation
tasks as the for-profit private sector.

• The Bank should have an independent NGO
desk—with up-to-date objective information
on NGO strengths, capacities, and
experience—that can play an advocacy role
on behalf of NGOs. The current arrangements
of the Government of Uganda (GOU) are out
of date.

• The Bank should explore better and more re-
sponsive mechanisms for funding NGOs, to
work around its current rigid and bureau-
cratic disbursement and procurement proce-
dures, which are more suited to large
contractors.

• The Bank should help build capacity in the
GOU and NGOs, providing the same training
opportunities and information for NGOs as it
does for the GOU.

• The Bank should avoid political correctness
and not seek to tailor its positions to the pre-
vailing GOU stance.

• The Bank should look at the root causes of
poverty instead of designing interventions that
are merely cosmetic.
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Nongovernmental organization (NGOs) should be involved at all phases [of
the project cycle]: from project initiation through evaluation.The Bank should
develop the capacity of both government and NGOs, from analysis to monitor-
ing, because without NGOs in this whole process, there is a problem.



• The Bank should be more of a learning and
listening organization: it should be sensitive to
a country’s unique characteristics and open to
criticism and change. 

Perceptions of the Bank’s Participatory 
Approach

Assessment of Initiatives toward Greater
Stakeholder Participation

Key Questions
The Bank has tried to implement a more participa-
tory approach in assistance to Uganda. This includes
improving the awareness of the Bank’s role, involv-
ing a broader group of stakeholders in preparing
the 1997 Country Assistance Strategy (CAS), and
promoting NGO involvement by government.
• What is your assessment of these initiatives? 
• What are its strengths and weaknesses?

The Bank should demystify itself.NGOs would
like to see the Bank become demystified and
more open about its plans and strategies, even
if they are at a tentative stage. Because Ugandan
taxpayers will ultimately pay off the Bank debt
with their taxes, they have a right to know how
the GOU is using Bank funds.

I feel that World Bank has an obligation, be-
cause this is our money—Uganda’s share in
World Bank is my money, my tax money, my
father’s tax, my sister’s tax.The World Bank
has an obligation to advertise itself for us so
that we know what it is, what its assets and
plans are, what we own there, what its pro-
gram in Uganda does.This must be communi-
cated in a language we understand so that it
is demystified.How many Ugandans know
about the World Bank and what it does? It’s
our money.Uganda’s share in the World Bank
is my money just as much as it is the Presi-
dent’s money.

The general public needs more information
about missions and project purposes. Missions
should first inform civil society about the purpose
of the project and their visit so that “civil soci-
eties are involved as well as the government.”

When missions come, civil society should be in-
volved in site visits so that “it’s not completely a
government thing.” NGOs also support the em-
powerment of civil society organizations so they
are better able to deliberate on policy issues and
provide meaningful micro-level project data for
the mission staff.

Bank projects lack public sensitization. Bank
projects, especially those that are geared toward
government, lack a sensitization component that
would bring in NGOs and others who will be par-
ticipating in implementation. 

[You should] call us into a one- or two-day
discussion so that we are aware of what we
are going into—creating awareness of what
is going to take place.

The best tool of sensitization is to involve the
civil sector. I want to quote the Chairman of
the Electoral Commission. He says that the
best government educates people in the civil
organizations, especially NGOs.

The Bank should work more closely with civil so-
ciety. The Bank has a challenge in becoming
more sensitive to the people behind the govern-
ment. To do so, the Bank needs to develop links
with civil society, NGOs, and local governments. 

I don’t know how they would do it without
losing their dignity, but they should go nearer
to the people, especially in Uganda and other
poor African countries. If you keep your ears
and eyes at this [bureaucratic] level, you will
never know what’s going on with your
clients.

Broader stakeholder involvement might have
lessened the adverse impact of liberalization.Had
there been greater participation by stakeholders,
including NGOs, before liberalization, the policy’s
negative impacts might have been predicted and
forestalled. Instead, the citizenry blamed the
GOU and the Bank for (avoidable) “failures.” 

Better publicity about the CAS would contribute
to community awareness and monitoring. Pub-
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licizing and popularizing the CAS would enable
taxpayers to know exactly what the Bank is
doing with the GOU. NGO respondents said that
if citizens know that the Bank will fund a proj-
ect together with government in their local area,
they can play a more effective watchdog role. Al-
though the CAS is a public document, it proba-
bly resides only in a few libraries and large
district offices: “The Bank needs to get it out so
that the community knows exactly and owner-
ship will increase.” Publicity means describing
projects in less technical language and dissemi-
nating information through local papers and FM
radio so “ordinary taxpayers get to know about
it in the language they understand.”

Making it simpler, in less technical language,
and putting some aspects of it, or the general
aspect of it, in things like the papers or the
radio, where ordinary taxpayers get to know
about it, in the language they understand.

The Bank tends to side with government in its
approach to NGOs. NGO respondents said that
the Bank has tended to take the side of govern-
ment in opposition to civil society. Government
feels that NGOs cannot perform well; they are nei-
ther transparent nor monitored. NGOs say that
they are more transparent than government: “We
are more to the people, and we address the real
needs of the people.” 

Government coordination of NGOs is confused
and the Bank lacks an independent NGO desk.
Although the GOU maintains an NGO Registra-
tion Board in the Ministry of Internal Affairs,
which is charged with security issues, and has aid
coordination offices in the Prime Minister’s office
and in the Ministry of Finance, Planning, and
Economic Development (MFPED), both of which
are supposed to deal with NGOs, this group said
that much confusion exists as to NGO identity and
performance. Given this context, NGO respon-
dents expressed concern about what they perceive
as a lack of independence in the resident mission’s
NGO desk. If an NGO brings an issue to the
Bank’s NGO desk officer, he or she has to refer
it to the Bank’s representative, who in turn re-
sponds that “my portfolio is to deal with Ministry

of Finance and Economic Planning before I can
say yes to this.” Thus, the desk officer becomes
a direct conduit to the government: “There is no
independence” and NGO criticisms and concerns
get lost or watered down, perhaps inadvertently.

The coordination secretary is supposed to
look at what NGOs are doing and report to
the Prime Minister’s office, which used to be
head of government.We expected that would
be able to play a coordination role, but
they’re in conflict with the NGO Registration
Board.MFPED is also supposed to look at
NGOs. Unfortunately, these existing institu-
tions are not in touch with NGOs.They have
never called NGOs, they have never invited
NGOs to discuss, but they are charged with
that responsibility.

Because of this confusion, the government (in
cooperation with the United Nations Develop-
ment Programme (UNDP), tried to put in
place an NGO operational policy that was
supposed to be discussed by NGOs. Unfortu-
nately, again, it has taken long.They call only
to say that it has been postponed.

The Bank should give NGOs more time for par-
ticipation. The Bank’s relationship with NGOs
is strained because of late notice of events and
meetings. Such shortfalls imply a lack of respect
for NGOs by the Bank and result in weaker in-
volvement than is warranted. NGOs would like
to receive strategic plans and other documents
much earlier to be able to take adequate time to
review them: “What you are doing is very criti-
cal. To do it in a hurry is not good.”

Sometimes the Bank moves too fast in project
approval. Even when consultation occurs, the
Bank often seems to move unnecessarily quickly
in approving projects and “there is no time to
question.” This stultifies the participatory process.
Such speed should be reserved only for truly
emergency situations. NGOs need time to dissect
documents to provide detailed input.

For example, as soon as the policy discussion
has concluded between government and
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World Bank, then you bring the paper and in
one week you circulate it to members of civil
society: “Have a look at it.” It is a big docu-
ment.Then the Bank can say, “We have con-
sulted you.”That is not fair consultation,
because we are not given adequate time.

Just as government has time to look at the
nitty-gritty of each of these documents, we
equally need that time.We are an organized
group and we need to look at the pros and
cons of the decisions being taken. How imple-
mentable is it? 

NGOs want Bank feedback on the input they pro-
vide. NGOs “insisted on feedback” after making
their input “to let us know whether our views were
well presented. That’s a very important part of the
process.” The consultative process helps govern-
ment and all service providers. Responsibility and
accountability are shared more effectively.

The Bank does not respond quickly to negative
feedback. Because of the nature of the Bank’s or-
ganization, it takes time (sometimes months) to
respond to critical observations offered by NGOs.
There should be a mechanism to allow quick re-
sponse to concerns raised by civil society. Bank
staff should not be afraid to acknowledge when
“things are going wrong, because they have to
be loyal and defend their institution.” Rather, the
Bank should adopt the attitude that it will not ac-
cept problematic situations and will change
quickly when problems arise. 

Capacity building among NGOs lacks focus: the
Bank could play a role. The Bank could play an
important role in building NGO capacity. Some
NGOs have undertaken capacity building on
their own, but these respondents said “there has
been no concerted effort from any particular
major party.” This could be a role for the World
Bank Institute. Moreover, NGOs need training, not
just in financial management but in many other
technical areas as well.

I wrote to NGOs asking them to give me their
feedback regarding their training require-
ments.Unfortunately, the Bank has been get-

ting this information and wants to subcon-
tract some other training institutions to do it.
It is not very clear that the Bank wants to
strengthen the capacity of NGOs. Using a gov-
ernment system to do that puts a question
mark.

Capacity building for NGOs should not be lim-
ited to financial management. It should be in
all the areas that NGOs are heavily involved
in—post-analysis, technical capacity, monitor-
ing, evaluation, financial management.

The Bank should build NGO capacity for data
analysis. The Bank could strengthen NGO ca-
pacity to monitor projects with facts and figures.
At present NGOs, and particularly local NGOs,
have limited analytical capacity to monitor the im-
pact of GOU policies. 

It is the responsibility of the World Bank to
strengthen civil society so we have capacity to
monitor, to produce information and statistics
that can answer some of the Bank’s questions.

NGOs and GOU staff should be similarly
trained. Capacity building of NGOs and gov-
ernment should be uniform; staff from both en-
tities should be in the same training in the same
place from the same trainer and with the same
information. This would help reduce confusion
when it comes to project implementation on the
ground.

Constraints in Working with the Bank

Key Question
• What have been the constraints in working with

the Bank?

The Bank has a “one-size-fits-all”approach. The
Bank tends to deal with different countries as if
they are uniform. The Bank needs to recognize
that Uganda is unique. For example, structural ad-
justment credits (SAC), which the government has
been implementing since 1987, seem like uniform
packages applied to every country regardless of
its historical background or its local environ-
ment. The approach is “impersonal and very
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rigid,” which means that implementation will be
less viable and interventions less effective. 

The liberalization aspect of the SACs—the
way it has affected the microentrepreneurs,
particularly women. Many of them have gone
out of business because all these imports
have come in without any [tariffs]. Local
products cannot compete with products from
the world market.

The local producer of sunflower [oil] is an-
other example. In some areas where [sunflow-
ers] will grow, many local entrepreneurs,
women, felt they needed to get small seed pro-
cessing plants. Some of them were able to get
these quickly, in order to produce oil to sell
first in the small local market and then out-
side.Because of liberalization, [all imported
edible oil came in] much cheaper than for
what the local producer would be able to sell
her product from the small oil seed plant.
Many of these local businesses came to a halt.
A religious NGO got some support for a nice,
small oil producing plant that worked for one
year and couldn’t continue because of [im-
ports from other countries].

Such policies hit Uganda hard because “such a
huge percentage of the population consists of
small producers,” especially in agriculture. Lib-
eralization kills local initiative, which in turn
thwarts alleviation of poverty.

Monitoring of Bank policy is weak. Once the
Bank has decided on a particular policy, it is
“never questioned or reviewed.” While liberal-
ization, for example, has positive aspects, insuf-
ficient monitoring occurred at the micro level to
alert the GOU and NGOs of negative impacts that
could be corrected. Formulation of policy should
involve civil society to determine whether there
might be negative impacts; then corrective meas-
ures could be put in place. 

There’s no monitoring system to see this im-
pact and whether the policy can be modified
to be more appropriate for the Ugandan
situation.

I strongly recommend future involvement of
the public in monitoring impacts of the World
Bank policy, so that if something is going
wrong, it is questioned and reviewed.

The Bank is too bureaucratic and slow to
change. The Bank needs to become more sen-
sitive to small changes, because the world is
moving very fast but the Bank has remained
very bureaucratic: “It’s like an elephant.” Insuf-
ficient mechanisms exist for quick response,
even for “obvious things that are going wrong and
everybody is seeing it.” Because of the cumber-
some Bank bureaucracy—especially the need
for information to flow to Washington and back—
the feedback loop that could improve imple-
mentation and help avoid failures is substantially
weakened. 

The Bank should become more of a “learning
organization.” The Bank should pay more than
lip service to its goal of being a “learning or-
ganization.” That means having a more open at-
titude, accepting criticism, listening better, and
showing more sensitivity to the unique charac-
teristics of each country.

When we say this is wrong, you should have
an ear to listen and adjust.

Bank programs have low impact on benefici-
aries.The bulk of Bank funds (80 percent) is spent
on overhead (office facilities, air conditioners,
cars); the intended beneficiaries of Bank projects
receive only 20 percent of project funds. The Bank
should take a policy stance that such a propor-
tion is not acceptable. 

You appraise projects for which you know the
design is 20 percent [to beneficiaries]—that
some of the feedback we get from our donors.
Can you look at the balance?

The Bank needs to improve appraisal at the
micro level to ensure project viability. Some
Bank projects have implementation problems
because of poor appraisal at the micro level and
the lack of NGO involvement at the planning
stage. To determine whether a project will be
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implemented properly, whether it will work at the
local level, the Bank needs more input from the
local population, and this is where NGOs can be
useful. Securing timely, detailed, and meaning-
ful NGO input is in the Bank’s interest when it
comes to recovery of funds. 

If it’s left for all debts to become bad debts, be-
cause the Bank’s appraisal was not profes-
sional enough, the Bank needs to improve by
involving the local population more. If you’re
not sure whether a project will be imple-
mented properly, that means that you haven’t
really looked into all the chances of the loan
being successful and therefore being repaid
properly.The Bank needs to improve on its
professionalism, especially at the micro level.

Large, expensive projects are especially vulner-
able, and lack of consultation and government
commitment results in implementation prob-
lems.Projects that involve large sums of money
tend not to be successfully implemented. Larger
projects require complex phases and steps. When
the Bank has involved only the Ministry of Fi-
nance, Planning, and Economic Development
(MFPED) (and not NGOs) in identification and
design, often the “true problems” come to light
during implementation. By the time design and
implementation problems come to light, “most of
these big projects have been leaving out the
people or organizations” that could have com-
plemented government efforts and ensured suc-
cess. The World Link school project has been most
successful—perhaps because it was a very sim-
ple project with small amounts of funding.

Lack of commitment on the part of the gov-
ernment sometimes makes larger projects falter.
When the government’s counterpart funding fails
to materialize (or is too little or late), people may
blame NGOs or the Bank for project failure.

For a Bank program called the Program for
Alleviation of Poverty and Social Costs of Ad-
justment (PAPSCA), government was expected
to put in counterpart funding.This was a
$133 million project.Government was able to
put in only $30 million, so it ran the risk of
actually losing the millions. If the government

fails in terms of putting in what is due, then
let that be known, rather than saying you’re
going to blame World Vision, you’re going to
blame these others for a thing they did not
cause.Or blame the Bank.

Bank projects need independent monitoring,
especially when corruption occurs.Corruption be-
comes a significant issue in projects that involve
large amounts of money. Especially when it
comes to committing Uganda to debt, NGOs
argue that the GOU cannot be both the imple-
menter and the evaluator.

If government supports [a] plan, it develops
the program, it implements, it evaluates, it
monitors.This is unfair.You need some other
person who does not have complete, direct in-
terest to say that money was meant to reach
here, but it has not—where has it stopped?

Bank disbursement procedures contribute to
project failure. Complex and tedious procedures
have slowed disbursement and contributed to
slow implementation or failure of Bank projects.
“Rigorous democratic systems in terms of the re-
lease of money” may seem prudent, but when
NGOs (which are “very flexible”) are forced to
wait six months for a small grant ($10,000–
$15,000), implementation cannot begin or grinds
to a halt midstream. Red tape must be addressed,
especially if the Bank wants to foster a partici-
patory approach involving NGOs. 

We are still sending the requests back to Wash-
ington. Someone sits there, looking at each
and every one of those $10,000 before finally
dispersing it! You have asked for this money,
they agree, they say this money will be given
at some specific time, and then you have to
wait six months.

Money from World Bank was disbursed for
the NGO Forum’s launch on January 29,
1997, and the money didn’t come through
until June or July.The launch was done with
money from World Vision, then they had to
wait for that money, which eventually was
paid in a different account in May 1998.
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The Bank’s bidding process slows down imple-
mentation. The Bank has a policy of bidding, but
bidding for projects “must be more realistic, be-
cause we bid by paperwork but not by the actual
groundwork and how much you can do.” If an or-
ganization can write a good proposal, it will be
funded regardless of whether or not it has true ca-
pacity. Involving civil organizations to implement
projects is a fine idea, but the bidding method
needs reviewing. This relates to the previous point
about the perceived lack of an independent NGO
desk at the Bank mission that would know NGOs
and what they do best. Some NGOs have the prac-
tical capacity on the ground but cannot write a
good proposal, and the reverse may also be true.

It’s a question of capacity.The bidding method
must be very open and reviewed. It is a very
good method, but it should be backed with in-
formation on the parties so that we do not
end up with scandals [UCB Sheraton issues].

Better mechanisms for funding NGOs need to
be worked out. Where experienced and credible
NGOs exist, mechanisms for funding them need
to be more flexible than the Bank’s standard
procedures, which are tailored to large contrac-
tors. (Participants proposed that NGOs receive
Bank funding directly for project implementation.) 

Positive Aspects of Working with the
Bank

Key Question
• What is positive about the Bank’s attempts to in-

volve more stakeholders, including NGOs?

The Bank is recognizing the value of NGOs. The
Bank has recently (and slowly) become more
cognizant of the positive roles that NGOs can play
in development. For example, in education and
support of social services, there has been a re-
sponse to “the outcry for involving more civil so-
ciety.” The problem remains of how to involve
NGOs effectively, but the Bank appears to be
more conscious of the need for consultation. 

I think the Bank of late has become a bit
more sensitive that there is a place for the

NGO.There are developments which are point-
ing in that direction.They are beginning to re-
spond. But the speed of response is slow.

The Bank has worked with NGO umbrella
groups. The Uganda National NGO Forum exists
to represent common NGO interests in policy and
advocacy and to ensure that NGO views are
being incorporated into various projects. The
Bank has continued to involve the Forum as an
important group that can speak on behalf of
NGOs.

For example, the Forum was invited when the
CAS document was prepared. Member groups
were given copies and were invited to give com-
ments within one week. Although the timing
was too tight, the opportunity for consultation was
appreciated. Other umbrella groups have been
consulted as well.

We were invited as the National NGO Forum,
but we asked to invite 10 other members of
the Forum. Uganda Women’s Network, an um-
brella organization for women, was also in-
vited.

The Structural Adjustment Participatory Re-
view Initiative (SAPRI) involved NGOs effec-
tively. The Bank has taken a leading role in
participating with civil society organizations in re-
viewing the impact of structural adjustment pro-
grams. This group felt that the Bank should
continue in this positive direction because these
organizations are “in touch with the people on
the ground.” SAPRI worked because the three
partners all participated in the process: the GOU,
the Bank, and civil society. Civil society was
given the lead, government provided the policy
prospective, and the Bank provided the support
and the necessary discussions to support the
policy. Research was the responsibility of civil so-
ciety and independent researchers. 

The data helped the Bank to understand the
impact of SACs and helped NGOs to better un-
derstand the direction in which they should
move. NGOs want as much hard data on impact
as they can obtain because it helps them partic-
ipate more meaningfully in the design and for-
mulation of future projects. Because NGOs
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constitute a small proportion of the population,
good research and evaluation help them stay
more in tune with the people’s needs. 

They are commissioning an independent re-
searcher to do a survey in some districts to
assess the situation—that is good.

The thinking could take three or four months
to discuss, but some activities, like visiting the
districts to find out whether they have heard
anything about structural adjustments and
find out what it means, take much longer.
People say, “Oh yes, liberalizing the market—
that’s what it means.That has affected us in
these ways. . . .”

We always assume that the [common] man
who has not even seen what a blackboard
looks like does not understand what is going
on around him in terms of economics.That’s
a mistake! 

How did this SAC help you [the common man]?
[The response was in terms of coffee and cot-
ton prices.] The feedback has helped the Bank
find out much more about the effects of struc-
tural adjustment on the common man.

The Bank and the GOU are learning from NGOs.
NGOs are pleased that both the GOU and the
Bank have adopted an NGO tool—the partici-
patory review.

The issue of participatory rural appraisal is
an NGO concept and makes us feel that the
process of participatory review is a very
useful tool.That is a success on the part of
the NGO, and government is now also be-
ginning to take that model.To us, this is
success.

Appropriate Role for NGOs

Key Questions
• To what activities could NGOs contribute the

most—analysis of issues, policy formation, proj-
ect design, project implementation, or monitoring
and evaluation (M&E) of programs? 

• In which sectors?

NGOs can be involved in research to assess the
impacts and risks of potential policies.NGOs can
help the Bank assess the possible impact of poli-
cies and thereby mitigate their potentially adverse
effects.

The Land Act is another example.All the inter-
national, multilateral financial institutions
were saying that to have any policy succeed in
this country, something must be done about
the land tenure system in Uganda.Govern-
ment went on a marathon legislative session
in Parliament to enact a law.Before that,
NGOs were feeling that some of the provisions
would not succeed, especially if you were going
to implement the Land Act at the expense of
women.The GOU went ahead because the
local constitution says that by a certain period
of time there must be a law. It was enacted, but
it has not been implemented up to now.Why?
Because the very things NGOs had pointed out
were actually neglected and are causing this
delay in implementing the Land Act. It may
seem that NGOs are trying to sing their own
tune, but the truth is there are things they
would be able to say on the ground because
[donors] do not do enough local research.The
Uganda Alliance said,“Here are the studies on
how this Land Act is going to affect women.”
The peasant, not the woman, is going to be af-
fected, if they implement this way.

NGOs tend to be involved only at implementa-
tion, but they have a wider array of skills. The
Bank tends to involve NGOs and civil society only
at implementation: “When all the decisions have
been made by different government sectors—then
you are called in to participate.” The public (or
NGOs) is not involved enough in planning, de-
signing, and appraising projects.

NGOs are admirably suited to policy dialogue
and policy advocacy and play an important role
in situations where consultation with civil soci-
ety is critical. Some NGOs are capable of proj-
ect implementation (for example, Action Aid,
World Vision). Most can offer valuable assistance
in M&E. 
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If you are saying you would like to involve
NGOs, then we are willing—but don’t involve
us at implementation when you have made
your mistakes.

We are going to be involved in a nutrition
project.That program came out of a civil [so-
ciety] organization and will be a national
project.But when we looked at its implemen-
tation, it is very difficult when we go to real-
ity on the ground, because it has already
been designed. It is hard to make changes.
There is a lack of detailed consultation with
the civil sector on projects.

We have participated in implementation in
all these World Bank programs—for example,
the Nutrition and Early Childhood Develop-
ment project.The planning and initial studies
were completed, then we were called in to
participate—but when we looked at the
method of implementing it, we found a lot of
weaknesses in design and selection. A lot of
things were left out, which we discovered
when it came to service delivery.

Specific nonprofit NGOs have as much expe-
rience in implementing projects as the for-
profit private sector.The GOU sometimes tends
not to consider NGOs as part of the “private”
sector just because they are “nonprofit.” How-
ever, NGOs should be considered part of the
private sector when the Bank and the GOU are
looking for private sector entities to implement
projects.

One NGO has done a great deal alone in the
health and education sector.They have reha-
bilitated and built quite a number of dispen-
saries.Another built a number of primary
schools.When World Bank gives money to
government in order to build schools and
dispensaries in rural districts, it selects gov-
ernment as its counterpart.They look at engi-
neers but forget about NGOs, who now have
a practical advantage because they have
done the job on the ground and they are
nonprofit. [The noninvolvement of NGOs also
contributes to corruption.]

Short missions (even if large) cannot capture
the essence of Bank projects: NGOs should be
involved in premission research.NGOs noted
that the Bank sends out periodic missions for
sector analysis, project appraisal, and supervi-
sion, because the Bank’s resident mission is not
staffed with specialists in every sector. Be-
cause such short missions do not typically con-
sult NGOs, they fail to capture the essence of
projects. They are not scientifically valid, use-
ful, or cost effective. How could an organiza-
tion based in Washington that serves 143
countries organize itself to be closer to the
ground? These respondents suggested that the
Bank should ask NGOs to conduct research and
assessments at the local level well before a mis-
sion arrives. Such research could produce more
reliable and meaningful information than can
be gathered during a quick mission by outsiders
working “on the fly.” Fewer staff would need
to come from Washington, and the Bank would
gather much better information and enhance
local participation. 

They come in and talk to the government
very intensively and then they leave.

Yes, you send missions for your purpose.You
want to know how your project is starting,
progressing, and evaluated. Fine.We have no
problem about that—but you do that at the
expense of the country. Ministry of Finance is
not all.There is no system, even from the in-
ception [for involving NGOs in a systematic
way]. How can the NGO, which is always in
touch with the people, inform you if this proj-
ect is not progressing well? 

The mission comes.The Ministry of Finance
arranges where they go and what they see.
They arrive in [town] and meet with local
government for their whole program of three
days.There is no consultation with NGOs ex-
cept in a general meeting.You meet with the
Ministry of Local Governments, the Decentral-
ization Secretary, someone in the Danish Em-
bassy, Norwegian.After that you wrap up,
you call NGO, and you are off.Where do you
get the feel of the beneficiary?
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[If NGOs were involved in research, Bank
staff would] come to listen to what people
have been able to research on the ground re-
garding that project.The Bank mission would
then go back with a result that is enriched
with research, rather than pretend to come to
do research in two weeks, which they may
not be able to do.

NGOs should be involved in all phases of the
project cycle.The involvement of civil society and
NGOs in issues of policy, implementation, and
M&E is both appropriate and fundamental, be-
cause the essence of participation is that it
should begin at project initiation and continue
through evaluation. These respondents would
like to see such involvement become more con-
crete and extensive. 

Maybe you need to involve NGOs in the
whole project cycle.

We want to be involved even in the inception
period so that we understand what a project
will be, because the NGO sector and civil soci-
ety will have to implement it.

NGOs must be in the planning process.The
NGOs have the [advantage of being] at the
grassroots level. For example, when we evalu-
ate civic education, we know who did what
and the weaknesses of the whole process. Con-
sultation from the planning process identifies
the roles and the strengths of who is
implementing.

District-level NGOs should be more involved in
M&E.NGOs could play a greater role in M&E to
make the process cleaner and more equitable.
Since decentralization, the NGO Forum (a national
umbrella group) has been encouraging NGOs at
the local and district levels to form district-level
NGO forums, because such local forums would
be in a better position to observe how monies
for government projects are used in their district.
District-level NGO forums would provide a nat-
ural structure for disseminating the CAS and get-
ting feedback on particular projects in each
district.

Umbrella groups based in Kampala have
small secretariats that cannot work as effec-
tively at the district level as local NGOs can.

But local governments can block monitoring by
not being transparent. A lack of transparency can
hamper such local monitoring processes. The
local councils’ unwillingness to discuss the de-
tails of Bank projects with NGOs makes it easy
for local and district governments to misuse funds
and harder for NGOs to play a valuable moni-
toring role. 

The GOU receives funds from World Bank; it
goes through the local council systems, but
they do not want to tell the NGOs what
money has come for what purpose and how
it is going to be used, although World Bank
says you must get involved with NGOs.

Most funding comes either in loans to the
people of Uganda or in a grant for the people
of Uganda.World Bank should try as much as
possible to be open about its business with
government, if it’s really good business. It
should be publicized as much as possible, be-
cause it commits us as the people of Uganda.

For example, this dam thing in the west. Peo-
ple have come to it when it’s too late.They
didn’t know that a huge amount of money
was available to government to dig those
dams. By the time it’s known it’s too late.The
project was not secret, but it was as if it were
the government’s right—and now it’s a com-
mitment for all the people to pay that debt.

NGO participation should be a condition of
lending.NGOs argued that they represent civil
society: “We are Ugandans and it’s a govern-
ment of the people.” While the Bank must
deal with the GOU in lending money, that
money belongs to Ugandans. Since NGOs are
part of Ugandan civil society, participants pro-
posed that all lending agreements should re-
quire NGO involvement.

When you give this money to government,
say, “Before we give you this loan, can we
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know that [NGOs] A, B, C, and D are going to
participate?”

Involvement in Bank Projects

Assessment of Northern Uganda
Reconstruction Projects 

Key Questions
One shortcoming of the Northern Uganda Recon-
struction Project (NURP) was the limited involve-
ment of NGOs and local communities. 
• What is your assessment of that experience? 
• What worked well and what did not?
• Are lessons learned from NURP being taken into

consideration in the preparation of NURP2? 

Respondents agreed that limited NGO and com-
munity involvement was a “major factor” affect-
ing NURP’s outcome. Another important factor was
the lack of security problems in the project area.

Consultation remains at the surface. This group
had doubts about whether the lessons from NURP
were informing NURP2: “Everything we have dis-
cussed this morning can be illustrated by NURP.”

In mid-1998, NGOs were invited to a meeting
to discuss NURP2 with Bank staff and GOU of-
ficials, including the minister who had been in
charge of NURP. The former minister (now with
the Bank in Washington) came to Uganda to dis-
cuss NURP2 with various stakeholders. After that
meeting, no further information or feedback was
given to participants. This raised the question
whether NGO involvement in NURP2 would be
“realistic or cosmetic.”

One respondent read from a letter indicating
that “Officials from the Prime Minister’s Office” had
gone on a fact-finding mission to a particular dis-
trict. The team held several meetings with district
authorities, including the chief administrative of-
ficer and resident district commission (RDC), and
visited two communities to assess the design of
NURP2. The letter suggested that the consultation
had been limited to administrative and political
leaders and had not delved deeper.

How do you visit a district? You talk to the
chief administration officer.You talk to the

RDC.You run away and say you have done a
fact finding on NURP2.

A number of NGOs are doing something
about infrastructural development. In fact,
some projects [under NURP] are surviving be-
cause of the rural NGOs.

Assessment of the Nutrition and Early
Childhood Development Project 

Key Questions
Attempts to involve NGOs in preparing the Nutrition
and Early Childhood Development Project (NECDP)
were described as a “fiasco” by some NGOs. 
• What is your assessment? 
• What lessons can be learned?

NGOs are minimally involved in NECDP. “We are
involved in implementation but not in designing
NECDP,” this group reported, although the idea for
a nutrition project came from the NGO sector. 

We designed it from a project called Women
and Nutrition.We sent a paper to World Bank.
They came up with a new [version] and
called it Nutrition and Early Childhood.The
real influence of that project came from civil
society. Needs assessment identified that if we
improve the nutrition we must involve
women, not just . . . children.The food content
in families must be improved by educating
women and by giving them the necessities.

Relationship with Government

NGO Contributions to the Poverty
Eradication Action Plan (PEAP) and
Uganda Participatory Poverty
Assessment Program (UPPAP)

Key Question
• More recently, how have NGOs contributed to

PEAP and UPPAP?

NGOs have a significant role in gathering data.
All NGOs are taking part in UPPAP, although
much of its design was accomplished solely by
the GOU. Information being generated at the local
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level will be very useful because the process in-
volves many stakeholders—government, civil
society, people in the district, poor people, and
donors (the United Kingdom’s Department for In-
ternational Development, UNDP, World Bank).
Stakeholder involvement will render the infor-
mation more credible; many people will use it as
a point of reference. 

It is encouraging that they are now working
very fast to ensure complete collection of in-
formation from some of the poorest districts,
and they are going to use that as an input in
the project.Action Aid and others are partici-
pating in the research, together with the com-
munity and all the stakeholders.

NGOs wanted to make sure that the UPPAP in-
formation served as an input into the 1999 gov-
ernment budget. District preferences and
concerns were expected to have an impact on
the national budget. The process involved five
intensive weeks of working in each district, talk-
ing to a broad spectrum of citizenry and lead-
ers. The project, which was led by Oxfam, was
expected to succeed because it followed the
principles highlighted by NGOs in the focus
group. Very little was spent on overhead, more
was spent on the ground, trained researchers
took part, and participatory methods were used
to get information. 

This is a success story. Our argument now is
we would like this PEAP translated into the
local language, so even the local person un-
derstands what PEAP is all about. So far it
has been translated into six languages in
this country. A “popular copy” is being
worked on, because it is thick and they
don’t expect the local person to have time
for it.The popular copy will bring the key is-
sues, is easy to read, and someone can be a
part of it.We said we wanted a popular
version.

The Bank could help update information and
statistics. UPPAP is working with old demo-
graphic and population statistics. The research is
based either on the 1991 population survey or the

1993 household survey. Some information is not
available in disaggregated form. One important
development in UPPAP is the creation of more
current information and data that are credible and
acceptable to a broad cross-section of people. 

That is another very important role that
World Bank could play—support the data
and information function within the country.
Most of the projects are based on outdated
data or on guessed information.

NGO Role in Debt Forgiveness and the
Poverty Action Fund

Key Questions
• How would you describe the role of NGOs in cre-

ating an environment of debt forgiveness for
Uganda? 

• What has been the NGOs’ role in monitoring the
operation of the Poverty Action Fund (PAF)?

A debt network exists. The Uganda Debt Network
is active in debt forgiveness and debt monitoring
activities. Especially with decentralization, NGO
respondents said that they would like the “NGO
community to be the monitors of whether this
money and its benefits actually hit the ground.” 

NGOs are reviewing PAF. A national meeting
was held on PAF just before the Bank Consul-
tative Group meeting; another meeting was
scheduled for March 1999. Various ministries
have been involved in the PAF (Health, Educa-
tion, and Natural Resources), which means that
many NGOs need to review the situation. NGO
respondents felt that both relevant ministries
and donors had been unresponsive to their re-
quests for information.

Unfortunately, during the last meeting, re-
sponses were short from these ministries and
from the donor community.Then they asked
us [as NGOs] to comment without receiving
the documentation! This was very unfair.
Everybody has advance notice with all the in-
formation, so they can comment on that PAF.
NGOs were never given information, but we
were asked to comment.That goes to the root
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of the matter. If you want to involve us, be
transparent and give to us what you give to
your counterpart government so that we are
in a position to comment.

NGOs have recruited professionals—some
from civil service—and if you give them
these documents they could probably pro-
vide a better view than some of those pro-
vided by government. I can say this with
confidence.

Impact of Decentralization on NGO work

Key Questions
• How has decentralization affected the nature of

your work? 
• How effective is your relationship with district

governments? 
• Is accountability to district authorities a problem? 
• Are there constraints on the NGO side in work-

ing with district governments?

Accountability and capacity are poor. Decen-
tralization raises “serious problems” of account-
ability and capacity in district-level governments.
The Bank and others could offer a training pro-
gram that would bring district-level NGOs and dis-

trict governments together to meet each other,
learn to work together, and obtain relevant train-
ing in tandem.

Training to address specific district needs should
include NGOs. The District Development Pro-
gramme (DDP), under the Ministry of Local Gov-
ernment, is trying, with UNDP support, to assess
the possible effects of decentralizing the devel-
opment budget by developing models of ac-
countability and transparency. Five pilot districts
are involved in this capacity building project.
Much to their disappointment, NGOs have not
been included in DDP: “They are not taking the
NGOs in those districts into account.”

Capacity building in the districts should be
more broadly conceived (that is, not limited to
governments) and should be tailored to the dis-
tricts’ needs (that is, not limited to financial train-
ing such as accounting). Planning, analysis of
problems, needs assessment, and other types of
technical assistance should be included, de-
pending on specific district needs and current ca-
pacities. If an appraisal were first carried out to
establish need, training would have more impact:
for example, some districts have the expertise and
experience to enact bylaws while others need
training in legislative processes. 
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PRIVATE SECTOR

Sixteen participants from 15 different firms and associations attended
the focus group. The participants represented the following firms:
Ban Café Ltd.; Federation of Ugandan Consultants; Nile Bank; Omni

Fashions; Pan World Insurance Company; Stanbic Bank (Uganda) Ltd.;
Uganda Clearing and Forwarding Agents Association; Uganda Coffee Trade
Federation; Uganda Floricultural Association; Uganda Importers, Exporters,
and Traders Association; Uganda Manufacturers Association and Simba
Blankets Ltd.; Uganda National Chamber of Commerce; Uganda National
Farmers Association; and Uganda Small Scale Industries Association.

Key Lessons
• To enhance chances of success, the Bank

should adapt reform programs to fit the
Ugandan context, not apply one-size-fits-all
solutions.

• The Bank should consult associations of stake-
holders to ensure that programs are tailored to
the Ugandan environment by inviting private
sector associations to gauge the risks and ben-
efits of proposed policies and to monitor pro-
gram needs and performance; relying on the
Private Sector Foundation and other business
associations to serve as focal points for con-
sultations among the Government of Uganda
(GOU), the private sector, and the Bank; and
using local consultants who know the country.

• Maintaining a stable, credible, and consistent
policy environment is critical but not sufficient
for private sector development. Private in-

vestors need an enabling environment of tax,
investment, and corporate governance regu-
lations as well as ready availability of infra-
structure and financial services. Private sector
taxpayers want quid pro quo for their taxes. 

• Private sector growth and poverty reduction
are predicated on agricultural growth. The
Bank should focus on providing infrastructure,
agricultural extension services, modern tech-
nology, and financial facilities that will ensure
economic opportunities for rural communities.

• Given Uganda’s landlocked status, East African
regional initiatives involving railways, roads,
port facilities, and coordinated policies with
Uganda’s neighbors are critical for cutting the
cost of Uganda’s access to the rest of the world. 

• Focus on building institutions, particularly pri-
vate sector institutions, to help implement poli-
cies; good policies alone will not deliver results.

Liberalization of the [markets] was a key factor and a very brave move in
Africa.Uganda was the first country to liberalize.

1111



• “Get involved” in reducing corruption. Promote
corporate governance.

• Build Ugandan capacity and skills; develop
service industries that can serve the global
community.

• Follow up on implementation progress
through monitoring and evaluation (M&E)
and adopt midcourse corrections if the Bank’s
standard policy framework does not yield re-
sults in the Ugandan context.

Liberalization of Foreign Exchange, 
Trade, and Marketing Regimes

Liberalization as a Priority

Key Questions
Liberalization of the foreign exchange and trade
regimes and removal of price controls and agricul-
tural marketing monopolies (coffee and cotton in
particular) were among the earliest GOU reforms
that the Bank supported to promote a competitive pri-
vate sector. 
• What is your assessment of these priorities? 
• What are their strengths? Weaknesses?

Liberalization of foreign exchange was key. Lib-
eralization of foreign exchange markets—a reform
supported by the Bank—was a very brave move
to promote the private sector. Uganda was the
first country in the region to liberalize. The coun-
try’s stability and the confidence people have in
democracy have played an important role in
making foreign exchange liberalization work.
Despite the concern about capital flight, the
measure worked and the Ugandan experiment
has been vindicated.

It is encouraging for investors to know that
they can get their income and capital out of
the country if they so choose.

I’m not sure if the concern was capital flight?
There was not that much capital to fly.What-
ever capital people wanted out of the country
had been [removed], by whatever means.

Uganda may have been liberalized too exten-
sively. Uganda’s trade and foreign exchange

might have been overliberalized, to the point that
questionable foreign exchange transactions are
occurring in the banking industry. The volume
of cash transactions involving U.S. dollars is rel-
atively high for a country where the dollar is not
the currency of daily trade. 

In comparison to a number of other countries,
including the United States, the level of foreign
currency cash transactions is a little out of
line.The dirty word is “money laundering.”

The Bank’s approach to liberalization was ide-
ological. Trade liberalization works best if it is
gradual and people have time to adapt to it. The
Bank’s “one-track-minded” approach has often
seemed more ideological than pragmatic. The
Bank and the GOU placed great importance on
liberalization in policy documents (“We must lib-
eralize, we must go down to zero tariffs”) but for-
got to provide the complementary infrastructure
needed for competitiveness.

Although Uganda has the most liberalized
trade regime in the region, many think the
country is not moving faster because we
haven’t gone far enough in trade liberaliza-
tion.They forget about the other things like in-
frastructure and the financial system,
without which you can’t really compete.

As a coffee fraternity, the coffee traders’ feder-
ation wanted to make sure that we would re-
tain the minimum price and stay tight,
because we are protecting the coffee industry
as it grows.We wrote by-laws and we met.
Uganda government had asked for money for
the cotton sector, and World Bank had made a
condition:“If you want money for cotton, you
must remove the minimum price.”The private
sector knew what the government [would do].

Institutional needs

The need for agricultural reform is very great.
This group stressed the need for agricultural re-
form. That means attention to the way the agri-
cultural system is organized. The reforms affected
markets, the assumption being that if a market
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is efficient, it will ensure upstream efficiency. Even
in the most efficient market, however, some
roadblocks emerge that must be addressed.

Coffee liberalization was good but Uganda lacks
the institutional framework for producing cof-
fee efficiently. The liberalization of coffee mar-
keting was an excellent idea, but the government
“missed the point” by downplaying the role of
coffee in Ugandan development. The issue is not
marketing but productivity. The country, these
private sector respondents said, lacks an institu-
tional framework for the production of coffee. The
World Bank, Bank of Uganda, and the GOU re-
lied on market forces to increase the production
of coffee, but (unlike in other coffee-producing
countries) Ugandan production takes place in very
small agricultural holdings with very low pro-
ductivity, and the small producers need help to
improve production methods. (Half a million
small producers produce coffee in Uganda and
about 2 million people rely on coffee and cof-
fee-related activities.) The extension service that
had formerly supported coffee production was
decimated during the war, and the GOU made
no attempt to replace it. 

The new Unified Extension Service introduced
by the Bank has not succeeded in filling the
“huge gap” in coffee production and productiv-
ity between Uganda and other countries pro-
ducing Arabica. Thus, the country’s standing in
the world coffee market has slipped in terms of
annual production (from ninth to tenth place):
“China and Vietnam produce more coffee.” Lib-
eralization has created problems in this part of the
economy because it killed the institutional frame-
work that supported coffee production. The coun-
try needs a new institutional framework.

In Colombia, because of good agricultural ex-
tension service and the system of production,
coffee production is high, about three tons per
hectare. In Uganda, you do not even get 300
kilos.

Arabica production is disappearing in
Uganda, because the [extension] system that
supported production of Arabica coffee
[closed up shop].

Commercialization of small coffee holdings is
key to future agricultural development.The cof-
fee industry is fragmented into many small hold-
ings. Lack of attention to the farmer is a
fundamental problem because “the future of the
coffee industry in Uganda will depend on the
farmer (whether he is a smallholder or bigger)
going into coffee production with a commercial
motive.” Subsistence farming will no longer sus-
tain the coffee industry in Uganda. Ugandan cof-
fee needs a strategy for production. The same
holds true for cotton.

Programs need stakeholder participation to es-
tablish success indicators and careful monitor-
ing. Future adjustment programs, including
liberalization and privatization, need to secure the
participation of the private sector and key stake-
holders to (a) assess why government still needs
to intervene in the market, (b) evaluate the risks
and benefits of liberalization, (c) gauge the state
of preparedness to monitor progress, and (d)
agree on adequate indicators of success: “That
should be predebated, predetermined, and pre-
agreed upon with the private sector and key
stakeholders.” Otherwise, it is hard to know
whether a policy has succeeded. Some participants
pointed out that stakeholders were consulted on
the coffee and cotton reforms. 

What systems do we have in place? Do we
have strategic forecasts [regarding the impact
of] these reforms? They were introduced too
fast without consulting the stakeholder.

I was involved in some group studies for
World Bank in 1989.We did many consulta-
tions then [in cotton]. For coffee, we had
many consultations from 1990 onwards.

Requirements for Private Sector Growth

The groundwork was not laid for private sector
growth—no government support was forth-
coming. These private sector respondents ar-
gued that Uganda has been “slotted into
privatization”—no funding has come from fi-
nancial institutions or government. Agriculture is
the largest industry in the country, but because
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of a lack of “production encouragement,” agri-
cultural productivity lags. Arabica coffee farmers
need production credit (farmers cannot meet the
high interest rates demanded by commercial
banks) as well as a whole system of support, in-
cluding infrastructure, marketing support, and
quality assurance.

Every country subsidizes its agriculture . . .
milk and crops. Farmers receive cheaper rates.
In Uganda, we have good soil and good will,
but farmers are left in the lake to swim with-
out being taught how to swim.We have not
laid the groundwork for liberalization.

I visited the 70-year-old coffee federation in
Colombia.They have a program to finance
production and they have a coffee bank. Our
own wonderful coffee-growing areas need
such support.World Bank consultants have
seen these programs work.

In India, they have started village export com-
panies.We need more input.You lend us
money on good terms, we produce and we
pay you back.

The financial services sector needs restructuring.
It seemed clear to respondents that the financial
services sector is inappropriately structured to
keep pace with the kind of development they
want to see in various sectors. They mentioned
that criticism has recently been leveled at finan-
cial institutions regarding availability of funding
and high rates of interest. 

Commercial banks have been asked to take
on a role that they would not take on any-
where else in the world, particularly in devel-
opment finance. Conversely, many
development institutions are taking on com-
mercial banking, which is not their core busi-
ness.With this conflict, Uganda ends up with
a sector that is not delivering the goods.

Those kinds of interest rates [20 percent for
investment loans] are not really affordable.
That is why most of us can’t afford it and the
development of the country is staying behind.

The GOU should take risks to develop the pri-
vate sector. There must be specific programs to
foster investment, and government must be will-
ing to take a risk in supporting them. One per-
son thought that the “biggest problem lies with
the government, which does not want to take a
risk.” Risk-taking is necessary, however, in the de-
velopment of industry; the British example
seemed relevant to what could happen in
Uganda.

Margaret Thatcher’s government wanted to
support small to medium companies [in
Britain]. Several issues were crucial to that
program: enterprising government, identify-
ing people who would perform, and prepar-
ing them for commercial banks.They worked
through entrepreneurial commercial banks
with government guarantees up to a certain
amount. I asked a Department of Trade offi-
cial [in Britain]:“Why do you put 10,000
pounds [into an individual investor] in
Britain?”He said, “If two or three succeed, we
will recover this money as a country.”

People say that government needs to make a
decision to start infrastructure.There are
good intentions, but government is a bit
naive.Government expects commercial banks
to go to Bank of Uganda, pick this money,
and take the risk. So the message is, govern-
ment must take the risk.

The GOU should improve the regulatory envi-
ronment. The regulatory environment is not
good, private sector respondents said. The
amount of fraud in the Ugandan economy is
“amazing” and inhibits investment. Consequently,
the volume of credit is very small and Uganda
remains largely a cash economy. The GOU must
improve the regulatory environment in areas
such as credit and contracts; otherwise both the
GOU and private investors will lose money (or
will not lend in the first place).

Let us have a Criminal Investigation Depart-
ment that works, courts that work, all the
normal things. Hardly anyone gives credit to
customers today.Every time you make the
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mistake of giving credit, you lose the money.
How can you run an economy in which
everything is on a cash basis? The regulatory
environment must be strong enough so that if
someone takes credit, the creditor is protected.
Now, everyone is stuck because she owes me
money, I owe him money, he owes him
money, and no one can move.

The Bank’s Monolithic Approach 

The Bank’s ready-made approaches do not fit
Uganda.The Bank tends to bring ready-made ap-
proaches to Uganda, assuming they will fit: “Suc-
cess stories from India or Kenya do not work here
because our production is so unique.” The issue
is, how should the Bank approach a country
that has its own vision and mission? Should the
Bank acquaint itself with that vision first, or
should it come in with predeveloped programs?
Moreover, systems proposed by the Bank change
frequently and often reflect plans that worked in
other countries but cannot be implemented at the
micro level in Uganda. 

The GOU must evolve a Ugandan position. This
group raised several questions that relate to
Uganda’s ownership and position. Although the
Bank’s approach may be changing, Bank officials
tend to go into meetings “with a position.” The
private sector would feel more confident if there
was a clear Uganda position. They want the
GOU to say, “This is how we want to go. World
Bank, will you go with us or not?” Currently, it
seems that the Bank does its part; the GOU does
not. Many civil servants are not performing (in
the absence of benchmarks), and as a result the
Ugandan government has “no fixed position.”

The general opinion is that the World Bank is
running the government.

The Bank needs to hire more local consultants.
In a similar vein, private sector respondents said
that some Bank officials believe that they know
Uganda but that they do not know the country
as well as local consultants do: “We know
Uganda; we know our capacities.” Many GOU
employees have very strong ties to individuals in

the Bank who influence decisions. More partic-
ipation of Ugandans would be appropriate when
the Bank hires consultants to take part in evalu-
ation teams. The Bank seems to overlook local
consultants, who have the relevant capacity, in
favor of individuals “who have no allegiance to
you or me.” This tends to water down the coun-
try’s focus. 

Most of you recognize what is going on in the
system.We are in one very difficult business—
consultancy. If you look at how Bank consul-
tancies are given out, you see that they go to
one or two institutions in this country.Why?
We have a problem. If you do not have that
connection to the Bank, no matter how good
your firm is, you do not get it.

Local consultants could help the Bank and the
GOU to monitor implementation.Hiring Ugan-
dan consultants would help build Ugandan ca-
pacity, end “professional apartheid,” and serve to
lessen haphazard, ineffective program imple-
mentation. Monitoring by the Ministry of Finance
is inadequate, and the government is not getting
the information it needs. Programs require criti-
cal evaluation based on sound research and in-
sight. This would help avoid “false success stories”
or false attribution of blame to the Bank for
GOU failures, both of which only set the devel-
opment process back.

We need to be participants in the evaluation.
We are not corrupted.This would be a good
start.

I struggle sometimes.When you go to Zim-
babwe, they want you to tell them your
[Ugandan] success.There is a lot of exaggera-
tion of success stories here.

The World Bank and [other donors] serve as a
scapegoat for government.

How can we create a relationship between
the World Bank and the private sector? Call
the [coal industry] and they will tell you what
is on the ground. Call the people who work in
banks.They will tell you exactly what is on
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the ground, not what someone in the Min-
istry of Finance, seated on the fourth floor,
imagines happening.

The Bank needs to be involved at the micro
level. The Bank needs to switch from macro-
level policies to focus on how operations are
working on the ground. In agriculture, for ex-
ample, Uganda’s small producers, who are scat-
tered all over the country, are deemed “bad
leaders,” but it is the system that has made it dif-
ficult for them to produce and sustain the econ-
omy. The Bank should help small producers use
existing resources to solve problems at the local
level, with plenty of stakeholder involvement
(not just consultation). It also needs to be more
involved with business associations, interest
groups, and users of services. Continuity of pro-
gram implementation is a similar issue: recipients
of these programs need follow-through to com-
pletion. That means Bank involvement at the
local production level.

I had a meeting with World Bank officials in
connection with the agricultural extension
service for the coffee farmers.This gentleman
liked the idea and said, “But you know there
is a problem.You are not my client.The
Uganda government is my client. I do not
have a way of dealing with you.”That is why I
am very pleased that World Bank has come to
talk to the people who are affected. I want
them to voice their opinions.The Bank has
good intentions, but needs to be involved
with operations at the micro level, with pro-
ducer associations or interest groups. If you
have not been doing it, you can do it now.You
have come this far; go all the way and deal
with people at the production level and at the
micro level.

The Tax System

Tax Structure and Policy

Key Questions
Recent private sector surveys have signaled concern
about current tax policy and administration, as well
as future uncertainty. 

• What is your assessment of the current tax
structure? 

• Could the value-added tax have been better in-
troduced and administered? 

• What needs to be fixed in the tax administration?

Tax policy formulation must involve stake-
holders. Tax policy is formulated by nonstake-
holders, by technocrats, who have a very narrow
objective—covering budget expenditures—so
their focus is on “what can we get out of the tax
payer.” This “kills” private business.

They have a budget and they try to raise it in
any way they can, whether it is killing the
[business] system or not.

Tax policy and tax rates are not consistent over
time. The tax rates announced in the budget in
June are changed during the fiscal year, especially
excise duties. This introduces uncertainty into
business decisions. There appears to be no co-
herent tax strategy.

I don’t believe there has been a [tax] study.We
need more consistency. . . .I have always advo-
cated that there should be a basis for fixing
tax rates . . . a credible basis for fixing rates 

You know that, at price X, you will be able to
sell this in Kampala.All of a sudden, an ex-
cise duty is introduced. A 10 percent tax
means more than that, because it is cumula-
tive. Excise duty is calculated on import duty,
and then a cumulative amount of 17 percent
is taxed on that. Now you are taxing on tax.

The Bank’s early emphasis on raising revenue
rates was excessive.The private sector needs to
“build strength” to save and grow first, before the
government raises taxes.

You’ll find that those who show the ability to
pay are increasingly being taxed, whereas
they could plan so that over a period these
people generate enough income so that they
can tax them in the future. But they tax
them a lot now and these guys go out of
business.
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I would say that the fact that we have been
stuck at about a 12 percent tax gross domes-
tic product ratio for such a long time indi-
cates that somehow the strategy is not
working.

All economies in Europe had a period when
they were given time to build strength. If you
begin taxing everything I am making now, I
am not going to make money tomorrow. I
would like that breather.We are taxing the
lowest income.What will be left in the future?
Or even today?

The tax structure is encouraging smuggling,
fraud, and tax evasion. The high tax rates (for
example, on petroleum) have created incentives
to smuggle: “The penalties are not sufficient to
actually discourage it.”

The tax base is too narrow. High tax rates and
punitive tax administration are encouraging the
emergence of a large informal sector: income and
profits are going underground. Rather than com-
ing forward to pay what are perceived as un-
reasonable taxes, people prefer to remain invisible
to the Uganda Revenue Authority (URA). 

Government needs to come up with incen-
tives to encourage that informal sector to be-
come formal, and in the process government
will have a wider base to tax.They are not en-
ticing the formal sector to improve and be-
come more formal so that they can collect
some revenue from them.

Taxpayers need to see the benefits resulting
from their taxes. This is the credibility issue.
Taxpayers would be encouraged to pay taxes if
they saw benefits in the form of production sup-
port for agriculture: agricultural extension serv-
ices, technology research and dissemination, and
so forth.

If I have been struggling in coffee, I have not
seen a government official coming to ask
about my problems.The only time they see of-
ficials is when they say you are supposed to
pay not three years but five years. From the

micropolitical view, there is antagonism with
government, because government is not a
production support.

Every Ugandan wants to develop this coun-
try, but the government must put in some-
thing to entice the producers to come
forward. Most producers really want to pay
tax, but they also say that there is so much
that government should do.

Tax structure impact is hard to define because
of lack of data. Assessing effectiveness or impacts
of the current tax structure is very difficult because
of a pervasive lack of statistical data: “There is no
system whereby proper information can be col-
lected in order to assess and analyze something.”
That helps explain why the tax collection rests
more heavily on the “very few people who can
be seen.” 

The government has to be more innovative with
tax policy. Government needs to think “outside
the box.” Creative and unconventional ap-
proaches, such as sharing income tax adminis-
tration and income tax collections with district
administrations, could raise more revenue from
the rural areas. 

We proposed an idea some time ago.The dis-
tricts know who makes money, who sold
cows, who sold coffee, who is building a big
house. If income tax administration were
shared with district administrations and they
were allowed to keep 50 percent of the money
they raise, URA could realize significant in-
come from rural areas. Districts would not be
free to make their own rates but, in terms of
revenue sharing, some of that money would
stay where it is collected and help fix the
roads and schools.This is a different idea
than saying that central government owns
everything. Bring it all to Kampala and we
will send you some money back.Why should I
tax my next door neighbor just for all the
money to go to the central government? If
they knew that money was going to their
area, they would be willing to administer it
as part of their development.
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Tax Administration

The URA needs to be better organized and man-
aged. The tax officers are given high collection
targets, so they pursue taxpayers until “there’s no
money left.” Tax collection targets lead to “ruth-
less valuation of goods.” The amnesty policy is
perverse because it encourages taxpayers not to
pay. The tax tribunal “doesn’t work”—it exists
only on paper, without budgets or judges, yet “as
far as the World Bank is concerned, they have
been put in place.”

Tax collection targets lead to ruthless valua-
tion of goods, because URA has the right to up-
lift values.When they get to the 23rd of the
month and find that they collected only 60 per-
cent of what they are supposed to collect, some-
thing that was $700 in April suddenly becomes
$2,000.They want to maximize the collection.
It is the same product from the same supplier
to the same importer.The person wants to keep
his job by meeting targets.When he does not,
they think the problem is not what should be
taxed but the person collecting.

Some Specific Remedies

Specific reforms suggested by this group include:
• Eliminate collection targets for the URA tax of-

ficers: “They are given high targets, so if they
find someone they do not let them go.” Tar-
gets also lead to overvaluation.

• Collect back taxes for the past two years only
until collection systems improve. Gradually in-
crease number of years relevant for back
taxes as collections increase.

• Use more creative means for tax administration.
• Accept some taxpayer defaults as “bad debts”;

do not waste URA time trying to collect them.
• Maintain policy consistency (for example, re-

garding tax rates and tax amnesty).
• Develop a well-researched, credible basis for

fixing tax rates. 

If government cannot tax your income in two
years, fix a time, maybe three years; if URA can
get the money for that period, they should let
you go.Once URA [improves collection] and de-

velops a system, then they can make it three
years or four years, and finally ten years (when
they have the capacity), because by then most
people will be regular taxpayers.You cannot
spend all that time trying to collect bad debts.

Regulatory Framework 

Improving the Investment Climate

Key Questions
The Bank supported the GOU’s steps to improve the
investment climate and encourage potential investors. 
• What were the most important steps in this area? 
• How do you evaluate the Bank’s contribution to

introducing the investment code and the Uganda
Investment Authority (UIA)?

Credible and consistent policies promote in-
vestor confidence.The first important step toward
improving Uganda’s investment climate was rais-
ing credibility—”people knowing that the infla-
tion rates will stay low, knowing that the
government deficit will not increase.”

Consistency, which the Bank has supported,
also helps build credibility and confidence. One
private sector respondent pointed out, however,
that the Bank-supported GOU program does not
provide any specific incentives for investors. 

Government also should take risks by providing
investment incentives. The assumption was that
once macroeconomic stabilization was achieved,
inflation was reduced, and markets were liberal-
ized, somehow the private sector would grow. The
GOU should reexamine this position: “The gov-
ernment needs to look at its role at the micro level.” 

The GOU needs to provide incentives to in-
vestors to come into Uganda. When investors ar-
rive in Uganda, they find disincentives of all
kinds—for example, delays in having electricity
installed on the premises. When they start oper-
ating, power is available for five hours, which
does not correspond with eight-hour shifts. This
discourages investment and reflects a lack of
government commitment to the private sector.

If I were an investor, why would I put my
money here? I need incentives. If I see a pro-
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gram that I could develop I am willing to give
it so many shillings.The government needs to
look at its role, not just wash its hands and
stop at good policies.

The UIA was a flawed concept that created in-
vestor backlash. “A simplified idea was oversold”
and the whole country, including investors and
the president, bought that idea. UIA was to be a
“one stop shop” that would solve the economy’s
problems. The concept was flawed from the very
beginning because UIA does not have the right
to give or authorize immigration permits, electricity
connections, water, land, staff, or bank loans.
This created a backlash among disappointed in-
vestors. If the entrepreneurial system could be
freed of red tape, and an investor received one
envelope containing work permit, licenses, and
so forth, it would facilitate the process. 

The government and the World Bank pre-
sented the UIA as the best thing since sliced
banana bread.They say they can solve all my
problems but they cannot even get me water!
They cannot even get me an appointment
with the minister of such and such.

UIA appeared to serve foreign investors. Local
investors perceived UIA as a mechanism to
pamper foreign investors.The foreign in-
vestors, in contrast, thought they had been
“sold a lie.”

Local investors felt, “This agency does all these
wonderful things, but they’ve never done it for
me—they must be doing it only for foreigners.”

UIA dropped the ball. UIA has been in existence
since 1991. It should have gone in for a new plan
when it was recognized that the original UIA con-
cept was flawed. Instead, the management failed
to set up links with the water agency, the elec-
tricity authority, and so on. Some of these issues
have been addressed under new leadership and
a new plan is being formulated to replace the ex-
isting one.

There should have been another strategy [in
1994] to address some of the issues that were

making UIA fail.Now they have to dig them-
selves out of the deepest grave to make them-
selves credible. Maybe we should not have
looked at UIA as a one-stop center.The idea
was very good, but they should have ad-
dressed these issues earlier.

Investment requires a long-term strategy and
long-term commitment. One respondent men-
tioned that a visitor from Ireland had compared
Uganda to Ireland in the past. It was encourag-
ing to imagine that Uganda could move forward,
as Ireland has done, but private sector respon-
dents stressed that, to work, government needs
to be willing to take risks with the backing and
commitment of the Bank. The main difference be-
tween Uganda and Ireland, they noted, was that
Ireland had a long-term strategy: “Not five years.
Let’s talk about 15 years.” Some large investors
want forecasts past five years. Part of the GOU’s
problem is that “year in and year out” the Bank
seems to change strategies. Again, investors want
consistency.

Key Question
• What do you think the Bank or the government

could do to improve foreign investor perceptions
of Uganda?

One improvement would be to change the way
in which investments in Uganda are now viewed.
Investors want their money to go to a place
where they can make some money. Very few in-
vestors anywhere want their money to get “tied
down” in Uganda. To improve investor percep-
tions of Uganda, “we now need to focus on
building infrastructure.” One person also called
for a “Switzerland Project” that set and maintained
“world class” standards based on economic and
political stability, efficient financial institutions, an
educated workforce, and law and order. 

That will enable a person sitting in New York
or London to say, yes, the infrastructure is
there, you can invest in a Ugandan bank, the
Uganda Stock Exchange, or whatever.

Africa is going to be confused for a long time,
but if we are the one place that is not con-
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fused, all the money that is looking for a home
in Africa is going to come here.Let’s make sure
that we do things in a world-class way—world-
class locals, world-class financial systems,
world-class education, world-class law and
order, world-class political stability.There are so
many people who could invest here, even to
supply our neighbors.They will do that if they
see us the way Switzerland has always seen it-
self.You go to Switzerland and the roads are
clean and the financial system is tight.

The tourist companies in Uganda have the
capacity and skilled people to work with in-
ternational agencies and software companies
in order to upgrade their software. Bill Gates
went to India to see if he could get some al-
liances there.We could help the service sector
[in Uganda] get an international footing.

Improving the regulatory environment

Key Question
• What three key actions might improve the regu-

latory environment for the business sector?

UIA should have more powers but also be mon-
itored.UIA should have broader powers to pro-
vide investors with their infrastructure needs
(permits, licenses, authorizations for power and
water connections). Respondents noted that UIA
would operate much like a privatized Department
of Trade and Industry where a part of govern-
ment handles most of these permits, licenses, and
authorizations. However, UIA would need to be
monitored to forestall abuses of power. 

You have to really monitor what the UIA does
with all that power . . . so you have a watch-
dog over UIA.

But the concern is that if you give them too
much power then, at the end of the day, you
have an even bigger problem on your hands.

Other requirements for a stronger regulatory
environment: 
• Efficient, quick contract enforcement. If a

bank lends money, the borrower must be

made to repay. Contract enforcement should
be efficient and quick without necessarily in-
volving litigation. This would enable people
to do business with more confidence in one
another. 

• Transparent rules and a level playing field.
Investors want to know what the rules are
and want them to remain the same for all
players for a reasonable period of time:
“Rules can be set by the referee at any point
during the course of the game.” Rules can
be modified but only in consultation with
private sector stakeholders; moreover,
changes should be introduced with enough
notice to allow private sector business plans
to adjust.

• Subcontracting UIA activities to private en-
terprise. Some UIA activities could be sub-
contracted out to local private sector
consulting firms that would perform as well
as UIA, if not better. A contractor must deliver;
UIA, which is part of the government, can
“take their sweet time.” 

UIA does not have to give you anything, but
they will get paid.As a contractor, I will not
get paid if I do not deliver.These embassies
have their ears to the ground.They can assess
what you give them.

Recently, an embassy approached us for an
investment profile.We asked them why they
do not go to UIA.They said, “Oh no.They are
too slow.”

Infrastructure

Infrastructure Priorities

Key Questions
Surveys of private business pinpointed inefficient
public services, particularly in infrastructure, as
major obstacles to Ugandan business and exports. 
• Do you agree? 
• What are your top three priorities for improve-

ments in infrastructure? 

Road and rail improvements and power lead the
list of priorities. Infrastructure inefficiencies cre-
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ate major blocks for investors, both in movement
of goods (road and rail problems) and in pro-
duction (power shortages). Lake transport is also
very important to the private sector. This group
stressed the need for better roads and railway net-
works for the transportation of goods but said that
infrastructure needs such as power and telecom-
munications were “very close” in importance
(table 11.1). 

The group also pointed to the critical necessity
for urban planning, land management, tax relief,
and a well-functioning financial system (especially
for rural producers).

We need an efficient and reliable power supply.

We joke about power but it is a major prob-
lem.From a Bank risk point of view, it is a
major problem.How can you run an extrud-
ing factory when you have your power
switched off every five minutes?

The Bank should have helped resolve power
problems long ago.Some thought that Uganda has
paid too much to Bank consultants over the
years, who did not help resolve infrastructure
problems (such as power) “a long time ago.”
Growth projections indicated that the country
should upgrade its power supply, but not enough
was done and power shortages will persist for at
least another three years.

We are still talking about the same thing
today.The World Bank is not fair. Sometimes it
criticizes the government, when the Bank has
been around for such a long time and could
have helped us to resolve some of these prob-

lems; investors would not be having trouble
with electricity [now].

Rural infrastructure development is a priority
area. In the Kampala urban industrial area, the
GOU has a vision for revamping services and the
issues are being addressed. More improvements
should be earmarked for the rural areas. There
is no vision for rural areas, which creates a “very
serious” gap in Uganda’s development. 

The country needs urban planning. Urban plan-
ning should be improved, especially in Kam-
pala. Roads need to be widened: buildings are
being constructed “right next to the road and the
road is not yet wide enough.” Garbage collection
and sewerage also need to be addressed in con-
cert with other infrastructure planning. 

Government should not be asking what it
can do, because at the moment the World
Bank is willing to lend money for infrastruc-
ture.Government can fix the roads while it is
also fixing the sewers. Do some urban plan-
ning! That does not cost a lot of money. Plan!
Many problems stem from lack of planning.

Poor telecommunications restrict private sector
activities.Telecommunications (data and voice)
create problems for the private sector. High in-
ternational telephone costs hamper business. A
condition of liberalization was that the country
would not have a “third operator” for three years.
A new company that could reduce costs and set
up a rural telephone program cannot enter the
market until that condition expires: “Here’s a
person who has the technology and all he needs
is a satellite, but he cannot move.” 
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Power/energy Roads/rail Water Telecommunications

First choice 5 9 0 1

Second choice 6 3 0 5

Third choice 3 4 0 6

Total number of choices 14 16 0 12
Source: Focus group data.
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So many people in this country cannot make
an international telephone call because it is
prohibitive.Here are these Americans who
can give you 30 or 40 cents per minute, with
satellites, but they cannot do it because gov-
ernment will not let them.Are we liberalized?
[Another participant cautioned his col-
leagues:] We do not know all the facts.

You cannot expect someone to come along as
a second national operator and invest 70 mil-
lion into a country without assurance that
they will have a reasonable market share in a
fairly small market.

Privatization

Key Question
• Do you think it would have been helpful and ap-

propriate to privatize these services?

Privatization does not necessarily make utilities
affordable.These private sector respondents dis-
agreed on whether privatization of telecommu-
nications had resulted in reduced costs (a third
of what it was six months ago). Some believed
that it had, while others argued that the major-
ity of Ugandans, even in Kampala, still cannot af-
ford to make a telephone call. 

Privatization success depends on transparency
and capable companies. This group hesitated
to lend unqualified support to privatization be-
cause past privatizations had not been imple-
mented in a transparent manner. The privatization
concept is good, but privatization needs to be
done transparently and to reduce costs to the av-
erage person. In order for that to happen, pri-
vatization needs to quickly convert inefficient
public entities into efficient private companies.
One problem with privatization is that “the most
capable institutions in the world” in such areas
as power are not especially interested in coming
to Uganda (or Africa in general). “Mediocre”
companies move in and cannot manage: “They
have led to problems.” Successful privatization de-
pends on whether the country is capable of
attracting—and supporting—the most capable
companies.

Privatization must go hand-in-hand with regu-
lation. Privatization needs regulation to ensure that
public monopolies are not converted into private
monopolies—in other words, that competition
prevails. However, the number of new companies
cannot be so large that profitability is affected. 

One reason that the country faces financial
problems is that the GOU licensed 20 banks:
“There’s not enough market in Uganda for 20
banks.”There must be a transparent way of
deciding and running the banking sector
with fewer players who have enough
turnover to provide services at an acceptable
standard.Regulation ensures fairness in a
limited market.

For the present, high interest rates for investment
loans (around 20 percent) are prohibitive for
most companies who think of coming to Uganda.

This interest rate is why most of us cannot af-
ford it and development of the country is
staying behind.

Governance

Priorities in Good Governance

Key Questions
The Bank has supported the government in foster-
ing the principles of good governance by promoting
sound regulatory frameworks, legislation, sound in-
stitutions, the judiciary, national integrity program, in-
dependent bodies such as the Auditor General (AG),
the media, and the like. 
• How well has the Bank identified the right areas

to promote good governance? 
• Have these initiatives reduced corruption and

promoted accountability?

The Bank identified the right areas, but is the
selection of priorities right? The Bank has iden-
tified the important areas for promoting good gov-
ernance, but respondents questioned whether the
right priorities were being followed. In terms of
economic governance, poverty in the rural areas
is “unspeakable and it is unbearable.” That means
that the government is having difficulty marry-
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ing its political and economic policies in the
rural areas. Corruption may aggravate the prob-
lem, but government needs to remove incentives
for corruption in rural areas by providing essential
services. Governance is also a matter of pursu-
ing the things that “need to be done.”

Many things can be done in the rural areas. . . .
The president recently was saying that 50 per-
cent of Ugandans do not have latrines, for ex-
ample.To dig these things does not cost money
but requires the leadership and the governors
of the villages to be serious about it and make
sure that each homestead has one.Govern-
ment has completely failed to get the villages
to do some essential things.The present gov-
ernment has ignored some of these things,
which are so fundamental for development if
we want to uplift the countryside.People
might be getting money in the village but they
are not doing the things that need to be done.

Strategies for Good Governance

Governance initiatives have not been enforced.
The initiatives are well conceived but, so far, they
have not been effectively implemented or en-
forced. The group emphasized that the best way
to promote governance is through enforcement.

Information and participatory decisionmak-
ing are key missing ingredients. An element
that is key for reducing corruption—informa-
tion—is missing in Uganda. Getting information
out to the average person is critical—it is “very
important that civil society is informed about
what the government is doing.”

What do we mean by good governance? Where
the information goes, there is good gover-
nance. So I think it’s a question of awareness.

In addition, to foster a positive economic climate,
people must perceive the government as being
genuine in terms of involving everyone in good
governance. One person questioned whether the
system allows for that kind of broad morality in
government: “If you go to rural areas, you find the
same people making decisions both on the polit-

ical as well as economic end—this is stifling ef-
forts.” Decisionmaking must be participatory. 

Salary disparities cause corruption in govern-
ment. Disparities in civil service salaries lead to
poor performance or corrupt activities. Even the
watchdogs in government (for example, the AG’s
office) have corrupt staff who collude with the staff
of the parastatals they are supposed to audit.
Stealing from the Bank or other donors is still part
of the corruption picture. Uganda must be care-
ful about developing a “Robin Hood kind of
mentality—Robin Hood stole from the rich, but he
was still a thief.” The Bank should encourage and
require integrity in all its dealings with both the
public and private sectors.

There is this mentality that as long as you
steal from a World Bank project or a big cor-
poration, it is not so bad because they are
pretty wealthy anyway. I know the World
Bank can only work in very subtle ways, but
there needs to be strong encouragement to
take the Robin Hoods out of society.

There are issues of corruption in some of the
government parastatals that have not been
put adequately at rest.You find that in some
of the cases, the Auditor General sends his
people there and they conspire with the peo-
ple in those organizations.No one checks on
what they have done.When it comes to gover-
nors in this institution, you have a problem.

In the ministries, I also see a distortion.The
person in the Ministry of Finance gets a very
big salary. If he is in the Ministry of Labor, he
gets a very small salary.That disparity must
create a risk. If they have reduced the number
of civil servants, then we must work to im-
prove the terms and conditions of these peo-
ple and not just distort the [salary scales].
When it comes to the broader issues of gover-
nance, then you really have a problem.

Corporate Governance

Corporate governance issues also need attention.
Now that the private sector is becoming more
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prominent, the question of corporate governance
is emerging. This is especially true for areas in
which private and public sectors interface (such
as regulation). Private sector respondents said this
was an important area that needs attention. Pri-
vate sector professional associations can moni-
tor and evaluate and enforce standards. 

We have had collapse of banks because of cor-
porate governance.We must also look at those
issues, which have not been addressed.

Government should see the writing on the
wall.The center stage is moving from

government to the private sector, and I
would request the World Bank to put money
in setting up institutions in the private
sector.

I want to see the World Bank very actively
supporting the Association of Ugandan Ac-
countants, the Association of Ugandan Doc-
tors, the Association of Ugandan Bankers,
and so forth. It is crucial.

You can get the reports from the account-
ants, the bankers, and commodity
associations.
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DONOR HEADS

Nine participants from the embassies or trade missions of seven
countries, and from an international donor organization, participated
in the focus group. The participants represented the Danish Embassy,

the French Trade Commissioner’s Office, the German Embassy, the Italian
Embassy, the Netherlands Chargé d’Affaires Office, the Norwegian Em-
bassy, the Swedish Embassy, and the United Nations Fund for Population
Activities (two participants). 

Key Lessons
• Since aid coordination is really the govern-

ment’s role, the Bank should focus more on
building government capacity for assuming
such responsibilities.

• The Bank should be a better partner and
work more closely with donors on the ground.

• At the sector level, the Bank should not bull-
doze ahead in pursuit of narrow objectives but
should pay greater attention to wider sec-
toral perspectives and intrasectoral issues
(such as procurement in the health sector). 

• Although the Bank has been good at coordi-
nating subgroup meetings, assigning lead
roles to donors in specific subgroups, and fa-
cilitating a transparent partnership, it should
be more open about its long-range plans and
funding decisions.

• Because the Bank has leverage and should
promote the interests of the Ugandan people,

it should focus more on policy reform and
lending, in keeping with its comparative ad-
vantage, instead of on project financing, and
not shy away from engaging government in
such issues as governance and corruption.

• The Bank should not be driven by the need
to increase lending. The Bank should pay
greater attention to accountability for the use
of its funds.

Assistance Strategy and Aid 
Coordination

Formulating Assistance Strategies and
Prioritizing Development Goals

Key Questions
• How would you describe the formulation of as-

sistance strategies and priorities at the country
level? 

The coordination from the World Bank from a technical point of view is good.
But I think this is a structural problem . . . .They are also an actor in this 
game . . . the Bank also has its strategy and its aid.

With sectoral involvement, the Bank should try to support what other bilateral
donors support, in close conjunction with the Government of Uganda for pro-
grammatic approaches and overall financing plans.
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• Is it mostly country-driven or mostly donor-driven,
or is there equal collaboration? 

• Are donor and country priorities significantly
different?

• To what extent are aid coordination activities (as
opposed to goals) consistent with widely held
development assistance and country objectives? 

• Regardless of how you approach this, do you find
generally that your priorities for Uganda are in
sync with the priorities of the Government of
Uganda?

Ugandan and donor priorities generally match.
In general, donor negotiations with the Ugandans
on “their [Ugandan] priorities, what they want
funded and incorporated, means that they are in
the driver’s seat in proposing . . . priorities.”
While most donors agreed that “roughly the pri-
orities match,” donors had some specific concerns.
Military expenditure is one on which all donors
are united. Another is the government’s slowness
in shifting expenditures to reflect priorities: in
health, for example, the Government of Uganda
(GOU) has long been wedded to promoting pre-
ventive health care and to spending at the dis-
trict level, but, in reality, large shares of the
government budget still go to the Ministry of
Health and the Mulago complex in Kampala.

Most donors have a similar approach to strat-
egy formulation. Several respondents described
in detail how they engage in formulating strate-
gies and priorities (see donor accounts). Most
donors have the same approach. On the basis of
a country strategy developed by the donor gov-
ernment (which specifies, for example, which
basic parameters should guide donor assistance,
whether sector programs are to be emphasized,
and which priority sectors are to be the program’s
focus), the donor agency in Uganda conducts in-
tensive discussions with the GOU with a view to
selecting the donor’s priority sectors (such as
education, Poverty Action Fund [PAF], health,
agriculture, and public service reform program).

The locus of leadership varies by sector. Who
leads in formulating assistance strategy, the gov-
ernment or donors, depends on the sector. The
establishment of the PAF, which extends budget

support for poverty reduction activities, is a
good example of GOU leadership, although the
quality of the proposals submitted varied. Such
quality issues are to be expected when donors
are working with “a government that is still de-
veloping.” But in education, where the objec-
tive is to promote a sectorwide approach and
government ownership, strategy was donor-
driven.

In education, [the thrust has been] to move
from project-oriented assistance to a sector-
wide approach.The idea behind sectorwide ap-
proach is to put the government in the driver’s
seat, but donors have made the initial push to
achieve that.Thus, though the objective is to get
government ownership, the main driving force
behind that exercise . . . is the donors.

Although GOU stakeholder positions are di-
verse, the Ministry of Finance, Planning, and Eco-
nomic Development (MFPED) is attuned to
donor concerns. In general, the GOU under-
stands very well each donor’s mandate, purpose,
strategy, agenda, and funding scope. Although the
GOU line ministries often differ with MFPED on
their own strategies, donor participants were
very appreciative of MFPED’s ability to understand
donor concerns, shop around for aid, maintain
a balanced stance, and manage the donors. 

They [MFPED] are very good at managing us,
and I think that should be said to their credit.
It’s up to us to accept the degree to which we
allow ourselves to be managed. I think this is,
speaking in terms of ownership and all that,
it’s not a bad underlying factor.

Poor interministerial coordination and weak
GOU capacity lead to donor-driven implemen-
tation. Line ministry reluctance to accept
MFPED’s role as aid coordinator often holds up
implementation, and donors are encouraged to
step into the breach. The group also concurred
that while they subscribe to the principle that
government should take the lead in development,
projects often become donor-driven because of
lack of capacity in the GOU (from proposal
writing to implementation). 
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Government is supposed to be in the driver’s
seat.Many activities are donor-driven, be-
cause government does not have the capacity.
Because of lack of capacity, we try to initiate
assistance through national and interna-
tional consultants.We have discussions with
researchers in the country, and we support in-
stitutional analysis and needs assessment.We
identify areas, projects that need some inter-
vention; then we narrow down through our
mandates [to the] ones we can assist.

How Donors Formulate Strategy

Most donors are moving to a sector approach.
Most donors (Germany was an exception) spoke
of trying to move away from funding isolated proj-
ects and toward “a more coherent [sectoral] ex-
ercise” that takes account of Uganda’s policies and
has a sectorwide focus. Many donors appear to
have the same basic philosophy, which makes
it possible to make progress in Uganda. One re-
spondent referred to the similarities as “remark-
able” in Uganda, compared to other countries in
which he has worked. Donor heads also agreed
that although the Ugandan counterparts (line
ministries) are usually weak and sometimes must
be convinced of the positive elements in a sec-
toral approach, not much division exists among
donors. They would like the Bank to acknowl-
edge the wisdom of sectoral interventions and
“adapt what they are doing to this framework.” 

What I find remarkable here in Uganda is it
seems that most of the donors . . . have the
same train of thought.There is very intensive
discussion among ourselves to see to it that
we follow more or less that same line in try-
ing to get away from these isolated projects
into a more coherent exercise.So I don’t think
not so much the division amongst ourselves
is relevant here as much as the fact that we
seem to agree on this.

Some government ministries are moving to a sec-
tor approach but the process is not easy. GOU
ministries such as agriculture, education, and
health are adopting a sector approach. As a quick
way to access “easy money,” the sector approach

was initially reckoned to be an attraction. How-
ever, the line ministries are realizing that the sec-
tor approach is a lot more complicated than the
project approach, involves a lot more trans-
parency, implies the need to appease potential
losers, and requires many more hard choices in
prioritizing objectives within a given resource con-
straint. The Ministry of Agriculture, for example,
found it hard to prioritize its goals within the re-
sources available and come up with a modern-
ization plan that was acceptable to the Ministry
of Finance and the donors.

Examples of donor processes for formulating
strategy, as reported by these donor heads, ap-
pear below. 

Denmark

In 1995, the Danish International Develop-
ment Agency, together with the Ugandan gov-
ernment [and] based on instructions from
Copenhagen . . . prepared a country strategy in
which four priority sectors were selected, as
well as some areas within human rights and
democracy.This was a process undertaken
very much in consultation with government.
. . .While this consultation is within our basic
parameters, [Danish development assistance]
is being reorganized (to focus more on pri-
vate sector and on sector support programs )
. . . and fitted to the local situation in consulta-
tion with the government.

France

France [is similar].We usually have . . . pro-
grams or other ways we prefer to work, then
our discussions with the Ugandan govern-
ment, and following demands from [the
GOU], we decide on the cooperation.

Germany 

Relevant ministries [in the German govern-
ment] developed a country concept that [re-
flects the country’s] fundamentals for
developing cooperation.Within that country
concept, we have biannual negotiations on
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our development program with the GOU and
on the ground. . . .The Ugandan government
normally proposes certain projects [for] either
financial or technical cooperation. In the last
two years, the German government rejected
only one project [a water supply project in
Gulu where security is an issue].

We commit our money every two years, but
we have annual consultations in which the
government can bring forward certain ideas
for specific projects.This is [really] an ongoing
process on the ground. . . .We want them to be
in the driver’s seat, because only ownership
brings results.

The difference between the German approach
and the Danish and the Dutch approach, for
example, is that although we subscribe to the
idea of the sectorwide approach, Denmark
and the Netherlands are more advanced in
discussion.They work with the government
on bringing about this sectorwide approach,
whereas Germany is still very much on a bi-
lateral basis.We contribute to the sectorwide
approach through our programs, but the
management of projects remains very tradi-
tional.That has to do partly with capacity; al-
though there is an office of technical
cooperation in Kampala, it is from the Min-
istry of Economic Development, which is not
present here.Direct involvement from a bu-
reaucratic point of view is not here.Germany
is not giving any budget support; the discus-
sion about the fungibility of money is not
very topical for Germany, whereas for Den-
mark and the Netherlands, it is very topical.

Italy

[We operate] from a geographical point of
view, which means that our intervention is
especially in the North, and from a sector
point of view . . .mainly in health.We try to re-
sist the pressure from the Ugandan side [in
other areas].We prefer [high] quality of inter-
vention, because [Italy is a] small donor and
priority come[s] from our traditions.Concern-
ing the relation with the Ugandan counter-

part, we also have had problems of coordina-
tion around the ministries. [That is not] the
case of our intervention in the North so we
are quite satisfied. . . .We are not managed by
the Ugandans but given the particular situa-
tion in the North, we have a lot of space for
managing ourselves, of course in cooperation
with the Ministry of Agriculture.When the
Ugandans ask for intervention in other sec-
tors, we try not to intervene because we have
the structures [in the North and in health],
and we prefer to keep them.This is more or
less our strategy.

We are trying to put in place some projects in
agriculture, but, unfortunately, we have
found . . . many problems inside the Ministry
of Agriculture.We intend to send a technical
mission from Italy, because we have some
fresh money, but we do not know how to use
it. Unfortunately this money is frozen . . . for
one and a half years because of this problem
in the Ministry of Agriculture.

The Netherlands

We are trying to increase ownership of the
government. It is our intention to move as
much as possible to sectoral approaches and
to dispense with projects.That does not
necessarily mean that we will never do proj-
ects but that project elements have to be
built within the framework of a sectoral
approach.

Norway

[Norway does] not have a formal strategy for
Uganda so far, although we are among the
largest bilateral donors here. [Like] Denmark
and Sweden, [however, this year] we have
started . . . to work out a concept of country
strategy.That [has not been] required from
Uganda, but it will [involve] many people
coming here and talking to Ugandans.The
money comes from Norway, [which] means
that we are setting the framework.Whether
you call that donor-driven or not, is a ques-
tion of definition.
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We are impressed by how the Ministry of Fi-
nance works.We have been here two or three
years, but we have assisted Uganda for a long
time.MFPED seems to have some [very re-
sponsive administrators], who know what
they are doing, and they organize well. Con-
tact between MFPED and the line ministries
is another story. It takes a long time and be-
comes very donor-driven. [This is because re-
quests to donors for assistance must come
formally from the Ministry of Finance and]
this is difficult for the line minister to swal-
low. It becomes the embassy’s job to bridge
this [gap].

We have annual meetings, but our assistance
is very much hands-off. [Implementation] is
left completely to the Ugandans, but we read
the agreement and stick to the agreement.The
agreement is the main working tool for us.We
know that two months before a meeting, we
should have certain documents—they do not
come.We have to start calling. In the imple-
mentation of projects, it becomes very donor-
driven if there is a problem on the Ugandan
side.

Sweden

[Sweden maintains] a tiny representation [in
Kampala], which [might increase] in the fu-
ture. [Our strategy is] to work very much in
cooperation with other organizations in the
health sector and the rural water supply sec-
tor. . . . In certain sectors, the initiative has
come from Uganda. . . .We have . . . quite sub-
stantial cooperation with Uganda when it
comes to human rights issues [perhaps be-
cause top Ugandan civil servants are aware
of Sweden’s interest in this area].We have had
cooperation in the energy sector.

Human rights and democracy are very much
within our mandate, and will be even more
so in the future. . . .Yesterday, the process
started in Stockholm for a new strategy.There
will be a lot of talks about partnerships, but
if you have a situation in most sectors, as in
health, . . . you have one side giving and one

side receiving, then to talk about partnership
is very difficult. If you come into the commer-
cial sector, it is much [easier] to increase coop-
eration.

United Nations Fund for Population Activities

Our country program is based on United Na-
tions Fund for Population Activities (UNFPA)
priorities and guidelines, but it is a . . . govern-
ment-UNFPA country program . . . developed
in consultation and with the acceptance of
the government. Our focus is on health, specif-
ically reproductive health, and the conference
in Cairo . . . has been the guiding framework,
for us as well as government, which has sup-
ported the outcomes and recommendations
of that conference.

We have found in reproductive health, and . . .
generally in the health sector, a significant
lack of . . . donor coordination [by govern-
ment] and coordination [among donors] and
program coordination. Some of the subsectors
which we would like to see being a more
comprehensive whole are still split into sepa-
rate departments—for example, the sexually
transmitted diseases department, where there
is much work and funding, and the maternal
and child health department, where most of
our support is given.The current restructur-
ing of government and the Ministry of Health
have not resolved that compartmentalization.
We are increasingly realizing, among donors
funding health, that we need to get our act to-
gether to have an impact in a particular sub-
sector.While you would want to see the
government in the driver’s seat, right now the
GOU situation is not helping us achieve our
priorities for this sector, to which the govern-
ment subscribes.

Responsibility for Aid Coordination

Key Questions
• Where does the locus of responsibility for aid

coordination lie in Uganda? 
• Has there been a change over time with the gov-

ernment taking over more responsibility? 
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• Have there been measures taken to improve aid
coordination capacity in the government?

The responsibility for aid coordination lies with
the Ministry of Finance. There is no doubt for
donor heads in the focus group that the re-
sponsibility for aid coordination lies with the
Ministry of Finance, especially now that the Min-
istry of Planning has been merged with Finance. 

The Bank has taken the lead in donor coordi-
nation. On the donor side, it is clear that the Bank
has taken the lead. Although some donors think
that “it should have been the United Nations
Development Programme” (UNDP), others were
of the view that the Bank has “some mandate”
for coordination. In any case, no one saw any par-
ticular disadvantage in the Bank trying to or-
ganize aid coordination. 

In some countries, the monthly donor meet-
ing is headed by UNDP and the Bank partici-
pates.Where the Bank plays a major role in
terms of financing, coordination goes where
the money is, and that is clearly the case in
Uganda.

The Bank’s donor coordination forum is useful
but the Bank is not a neutral coordinator.
Donors agreed that the Bank is “organizing a
good, open forum” in which questions are en-
couraged and donors can present what they like.
However, although the Bank’s coordination is
very good from a technical point of view, a struc-
tural problem (which would also apply if UNDP
were the coordinator) mars its performance: the
Bank is not neutral. It has its own aid strategy,
which affects the way it attempts to coordinate
donors, and if that differs from donor perceptions
of appropriate strategy, then there is dissatisfac-
tion with the Bank’s coordination. Unless a neu-
tral agency can be found to take over the aid
coordination role, such conflicts are inevitable. 

Aid coordination requires transparency and is
best done at the local level. Although there is a
clear limitation to donor coordination (“there is
a difference between what one says and what one
does”), donors agree that it is necessary. One par-

ticipant suggested that coordination might be
accomplished best at the local level: “It is very
much a question of chemistry among the donors.”
Moreover, both the donors and the government
realize that coordination requires transparency.
This is particularly important in Uganda, where
such a large part of the budget is supported by
foreign aid.

[Coordination means] that you are the facili-
tator of the process where priorities come out
clearly, different interventions to different
areas are laid open, and everyone can see
what everyone is doing [both on the donor
side and on the government side].

When you look at the large share of the gov-
ernment budget being supported by develop-
ment aid, I think there is a clear realization
that this kind of coordination, this openness,
is necessary. I think the government has also
gone very far in realizing that they manage
this process much better if, for many of the is-
sues where there are problems, they come [to
the] meetings, throw the problems on the
table, and say, “This is our solution—[tell us]
if you can come up with something better.”

The Bank’s Performance in Donor 
Coordination

Key Question
• What is your assessment of the Bank’s perform-

ance in country-level aid coordination efforts? 

The Bank has done a good job but there is
room for improvement. Donors assessed the
Bank’s performance in the critical areas that in-
volve coordination: donor coordination processes,
building donor consensus on Ugandan per-
formance, overall role at the macroeconomic
level, sectoral interventions. 

The Bank’s performance in facilitating coor-
dination was generally commended.

It is certainly my impression that the local
Bank office here and the staff really, honestly
try to be a facilitator for a partnership within
the donors and the government.The local
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donor meetings take place in a very open
atmosphere.

Similarly, in the area of macroeconomic man-
agement, the Bank has sought to promote co-
ordination in the widest sense and to make
macroeconomic processes more open and in-
clusive. Thus the Bank has helped to move the
government’s budget-making process from one
driven by consultants (as in 1997) to a much more
local process involving government agencies and
donors. 

However, the Bank could have done better in
developing an overall consensus among
donors—bilateral donors and multilateral finan-
cial institutions—on where the country is head-
ing. There is a discrepancy between the two
groups’ assessments of corruption and privati-
zation in Uganda. The statements in the Policy
Framework Paper differ strikingly from the joint
donor statements to the Consultative Group (CG). 

Everyone has their own responsibilities, but it
is not a good thing that the bilateral donors
say it is black and the financial institutions
say it is white.

That doesn’t mean I assess the Bank’s work
with regard to preparation of the CG or their
overall work with regard to the general devel-
opment of Uganda as negative . . . but it’s good
to highlight the criticisms.

At the sectoral level, donors found Bank per-
formance to be disappointing. In education,
where the donors have been trying to develop
a common sectorwide approach, the Bank has
pursued its own agenda. In public sector re-
form, where the bilateral donors have been pro-
moting “a more programmatic effort,” the Bank
has been “absent” from the discussion. A more
concrete example is provided by the Bank’s role
in health, where most donor agencies are com-
mitted to integrating reproductive health services
at the country level: the Bank’s Socially Trans-
mitted Infections Program appears to reinforce the
compartmentalization of the Ministry of Health;
in the AIDs area too, the Bank has not been part
of the donors’ effort to coordinate their actions

through the Joint United Nations Programme on
HIV/AIDS. 

In the past, with some other donors, we chan-
neled funds through the Bank for retrench-
ment within the framework for civil service
reform.That money was spent with so many
delays; in the two years that was ongoing, I
never once saw someone from the Bank from
Washington.There are always good reasons of
course. . . . It has improved now.

Because the Bank’s local sectoral competence
varies, it relies unduly on missions from Wash-
ington. The variance in Bank performance
across sectors (donor heads specifically re-
ferred to a “disconnect” in education, public
service reform, and the legal sector) results in
part from the variability in sectoral competence
at the resident mission. In some sectors, “peo-
ple are strong, but in others they are not.” In
any case, Bank operations seem to depend too
much on short missions from Washington. While
donors acknowledged the positive functions
of Bank missions—donors try to have their
own staff join Bank missions because they
know that important decisions will result—in
several sectors, the Bank missions that come out
twice a year for two weeks at a time create re-
sentment and confusion. Mission impact could
be improved if the Bank stretched the missions
out over a longer period and took a more part-
nering stance. 

These missions are important. I don’t think
they shouldn’t come, but they should perhaps
set less of the agenda.

The Bank’s enormous power and clout cause re-
sentment. As an institution, the Bank has enor-
mous power and influence in a country like
Uganda. Even if the contributions of other donors
taken together in specific sectors at least equal
the Bank’s, the Bank still has far more impact than
the donors combined. Respondents said that this
bias is reflected in the GOU’s tendency to focus
on Bank missions, even when local donors have
been engaged in “long, ongoing dialogue” with
government. 
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When you take each of us and put us to-
gether, two or three of us in some of the sec-
tors, we are at least equally [as] big [as] the
Bank, if not bigger.But a lot of the govern-
ment focus seems to be on the Bank in the
missions.

The Bank stresses disbursements and, compared
to other donors, requires less accountability.
The Bank’s priority seems to be to spend or to
initiate new projects. The Bank has the reputa-
tion of being more lenient with accountability than
other donors. Some respondents believe that the
Bank places less emphasis on accountability be-
cause its money is not at risk. 

Some programs are very driven by spending
priorities and decisionmaking in Washington.

The Bank, although it is called a bank, it is
not an actual bank. It is not risking any capi-
tal.The Bank is always getting it back. . . .To
my knowledge, borrowers are paying back to
the Bank in a year the same amount they
have contributed.

Some claim that the Bank’s personnel policies
offer incentives that encourage Bank staff to lend
more than objective conditions would warrant
and that there is a relationship between staff
salary increases and the volume of loans they
prepare.

Given its size and intellectual reputation, the
Bank is able to pursue its own agenda. Even
when the GOU and local donors have agreed on
a program, it may be discarded, ignored, or re-
versed at the suggestion of the Bank mission. It
is often hard for donors to challenge Bank con-
clusions and recommendations intellectually,
even when they appear to be impractical. The
small size of local donor organizations limits the
kind of feedback they can effectively give to
Bank missions. Nevertheless, despite their im-
pressive curricula vitae, the knowledge that Bank
consultants have of local conditions is often lim-
ited. Therefore, as far as sectors are concerned,
the Bank should perhaps let the local donors and
Ugandan institutions take more of the lead. 

People have been surprised afterward . . . and
felt that their toes were being stepped on, be-
cause [the mission outcome was not in keep-
ing with] what had earlier been agreed on
between key donors and the government.This
split occurs between the local office trying to
do its level best and [actual] programs . . . very
much driven by spending priorities and deci-
sionmaking in Washington.

You can imagine the situation for the Ugan-
dans, especially when staff come outside
MFPED into areas where they do not have
training.The mission will get the answers they
want. It will be, “Oui, monsieur.” This means
that the missions are very much on their own.
The answers will be their answers; the think-
ing will be their thinking.They have been on a
mission, they have talked to regional district
authorities who all welcome them, but there
has not been any real dialogue.

Take the privatization project.The task man-
ager comes regularly from Washington. She of-
fers talks on a regular basis and is very clear
about [wanting to get] information from the
ground. If you look at the meetings, only three
or four people attend.

Donor heads acknowledged the need for self-
criticism, too: while “foreign missions and expert
teams” should have sufficient local knowledge,
donors should also be self-critical about their
capacity to meet a mission’s expectations and pro-
vide decisive practical input. Donors also ad-
mitted to suffering from large missions from their
own headquarters, much as the Bank’s resident
mission does.

The challenge for the Bank is to stay more con-
tinuously and regularly involved.The challenge
for the Bank, donor heads suggested, is to turn
the situation around and ask: “How can the Bank
better play a role on a continuous, regular basis,
in the discussions that take place between donors
and government?” The answer, first and fore-
most, is to avoid “parachuting efforts twice a
year with enormous teams.” The missions are im-
portant, but the challenge is to reconsider old

U G A N D A — P O L I C Y,  PA R T I C I PAT I O N ,  P E O P L E

D O N O R  H E A D S

1 8 4



ways of working, realizing that for government
and other donors, more continuous dialogue
could be useful. That could involve more func-
tions, staff, and responsibilities for the resident
mission. 

Moreover, a more programmatic approach
might help the government move into the driver’s
seat in aid coordination: the Bank could consider
joint sectoral missions that involve all donors
and the Ugandan government, like the one tried
in education. 

The Bank should consider giving more grants.
Donors noted that the Bank primarily gives loans
rather than grants. They welcomed the fact that
in education, for the first time, the Bank has do-
nated grant money. In some areas, it might be
disadvantageous to use grant money; hence, a dis-
cussion of grants versus loans would be helpful:
“When you have the prerogative to spend as we
all do, it becomes a problem.”

The Bank should have a clearer sense of its
comparative advantage and leverage. This group
stressed that the Bank is a very important
member—but still just one member—of a col-
lective intervention by donors. To maximize its
impact as a donor, the Bank should concentrate
on policy-based lending and on getting the poli-
cies right rather than on individual projects: “A
number of us feel the Bank would have a com-
parative advantage in this.” For example, when
questions of good governance and problems of
corruption came up, they were not pushed for-
ward by the Bank; rather, the bilateral donors
pressed these issues over “some heated discus-
sions” before the CG meeting last year. 

The Bank should not shy away from uncom-
fortable issues, when they are clear. The Bank
should not come here to have cozy talks with
the government and tell each other every-
thing is fine.Because with their leverage, they
are the only ones that can do anything about
corruption.Bilateral donors do not have this
comparative advantage.

Thus the Bank has a leading role to play on
macroeconomic and other overarching issues.

Other locally based donors might be better
equipped to take the lead in sectoral areas.

Implementing Aid Coordination

Impacts of the Move of the Consultative
Group to Kampala

Key Question
• What effects have been realized or are anticipated

from the move of the last CG to Kampala?

Holding the CG in Kampala was a positive
move. The CG meeting in Kampala was “the
right move,” according to donor heads. First, the
president was able to sit in and listen to donor
statements and the ensuing discussions. Second,
media reportage about the CG meeting was sig-
nificantly greater, which is a major step forward:
“For the last Paris meeting, there was just one ar-
ticle about the CG meeting—that it had hap-
pened and who had attended.” Third, opening
the meeting to the Business Forum and non-
governmental organizations (NGOs) contributed
substantially to involving the public in the process.
Holding the meeting in Kampala also strength-
ened government ownership. The group agreed
that the CG should continue to be held in Uganda. 

Although I was rather critical at the begin-
ning, I really endorse the idea of having the
CG meeting from now on in Kampala. I think
it was really good and successful.

I have participated in two CG meetings in
Paris, and the main gain by having it here
was the amount of information that came
out of this meeting through the Ugandan pa-
pers. If you look at papers in previous years,
you will find there was more mud, nothing
real, and no one felt any ownership at all. On
the contrary, [according to] radical groups in
Uganda, the CG meeting in Paris is a meeting
between government and donors sort of
ganging up. No transparency.

When we reported this to our ministry, we got
a very positive report back [on] the way these
things have taken place and the outcomes.
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The papers were full of discussions on these
things for a week.You didn’t see that before.

It’s so obvious that it will be here next year . . .
unless people at headquarters change their
mind. . . .On certain levels in the Ugandan
government, they feel a little more comfort-
able by having it in Paris. Less criticism. It’s
going to be very interesting to see whether it’s
going to continue here or not.

The organization of the CG meeting could be im-
proved. Practical preparations could have been
better organized. This was the first time the CG
was held in Kampala, so it was not perfect, “but
it is a learning process.” For example, the pledg-
ing session caught some participants by surprise;
donor agreements with the Bank on the agenda
need to be strictly adhered to. A second point is
that there should be no discrepancies between
the statements of the Bank and the donors.

It was agreed, in preparation meetings with
the Bank here, that we would not have a
pledging session, but suddenly there was a
pledging session.At the end, everyone said
how great [the Ugandans] are and how much
money [donors] would give.We refused, be-
cause we stuck to the agreement that we
would skip that boring exercise.A stricter
agenda should be followed.

It was very positive to have CG in Kampala.
We should try to see—and the Bank has a
crucial role to play in this—whether the dis-
crepancy between the Bank and the joint
donor statement could be discussed more ex-
tensively before the meeting.To give conflict-
ing signals is not good.

Donors generally agreed that pledging should
not be part of the CG meeting.Donors were of two
minds about pledging. One view was that if donors
are critical of the government’s performance in the
initial CG sessions, then pledging more money than
ever for the government in the following sessions
only serves to deflate the critical reviews. An al-
ternative view was that the purpose of the CG
meeting is to assess its financing needs and col-

lect information on what is available to the gov-
ernment; hence pledging is important. However,
one participant suggested that it is not very use-
ful for the government to know what the aggre-
gate amounts pledged would be; it is much more
useful for government to know what assistance will
be forthcoming during the following year for dif-
ferent areas and how these amounts will be built
into government’s budgeting process. Such an
exercise, which might also be more useful for the
government’s own planning purposes, could be
undertaken by the Bank (in support of MFPED)
outside the CG context in preparatory sessions for
the CG. The pledging session could thus be sep-
arated from the CG meeting.

Effectiveness of Donor Meetings

Key Questions
• How effective are the monthly donor meetings led

by the Bank? 
• What are the main strengths and weaknesses of

these aid coordination activities?

The resident mission plays an important facil-
itative role but the GOU is absent from donor
meetings. The resident mission staff try hard to
facilitate partnerships among donors. Bank staff
follow up by arranging meetings between the
donor community and government: “That should
be very much commended and underlined.”
Moreover, the local donor meetings take place in
a very open atmosphere. Discussions throughout
the year address important issues—corruption,
preparation for the CG meeting last year, and
donor coordination, for instance. Nevertheless,
donors regretted the absence of regular govern-
ment involvement in the donor meetings.

I participate in donor meetings because I
want to get correct information that can in-
crease the quality of my own work. I talk to
my partners to see whether they think our
ideas are good. I want to know whether they
are doing the same thing.

Key Questions
• How effective is sector selectivity and

coordination? 
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• How effective are the sectoral donor meetings? 
• What are the main strengths and weaknesses? 
• How effective is government participation? 
• Is there collaboration with all active donors in

the sector or domination by a “lead” donor?

Sectoral donor meetings are effective but donors
want more GOU leadership. Donor heads dif-
ferentiated between types of meeting: subgroups,
which are headed by one or more donors, and
meetings within sectors, which are headed by the
line ministries. The subgroup meetings are help-
ful, although they could be even more useful if
the relevant line ministry participated. The real-
ization that development aid needs “more coor-
dination, more transparency, and more working
together” has improved the content of these sub-
group meetings. When it chairs a meeting, the
GOU is increasingly realizing the benefit of pre-
senting things in an open fashion and jointly ad-
dressing issues.

One would wish that these coordination
meetings we have would be chaired by the
relevant Uganda ministry.That is our aim,
isn’t it? 

The problem is the involvement [and] the in-
centive of the other side. [Many] sectoral co-
ordination meetings are almost [solely]
among donors.The relevant line ministry
often is absent.

Some donors hesitate to engage in policy and
design. Some donor heads (France, Italy, and Nor-
way) raised the concern that, with sectoral donor
meetings, government has allowed a donor group
(consisting of embassy staff who happen to be
in Uganda) to make policy and program design
decisions on very important matters. They said
that their embassies do not have appropriately
competent people to participate in such
processes: “Although we partake, we realize our
limitations.” These respondents felt that the em-
bassies, with help from their technical advisers
in sectors, could do more to point out inconsis-
tencies and ask the GOU to address them. They
should not “dictate to the government” how to
proceed. For this set of donors, providing more

substantive input would require more assistance
from headquarters or hiring sectoral specialists.

We have been observers, because . . . we are
very interested in funding a sector program;
that is absolutely our number one priority. If
we were to participate in the working out of
[policy and program design], it would not be
at the embassy level.. . . I even had a letter
from [the Minister of Health], who had no-
ticed that we did not participate in the meet-
ings; he was not happy.We are supposed to
respond to [a document], but if we do . . .we
[will] have given the green light to something
that is really above our competence. I have
been a little frustrated [by] this process, I
must admit.

With these caveats aside, respondents said that
they found both sectoral and subgroup meetings
very useful and “always a source of information.”
One suggestion, to develop “bilateral” relations
between the Bank and individual donors, was to
establish a relationship on a regular basis between
the “Bank sectors” and donor sectors. Such meet-
ings would be in addition to existing arrange-
ments. This would improve bilateral (donor)
relations in the different sectors.

The Bank’s Sectoral Strengths and
Weaknesses in Implementation

Key Question
• Where are the Bank’s strengths and weaknesses

in terms of implementation?

The Bank should avoid implementing projects.
The Bank’s strength in sectoral development lies
not in implementing projects but in providing pol-
icy-related sector credits. One person argued
that the Bank should stay away from imple-
mentation because the “more traditional project
approach funded by Bank loans did not go well
or even went very badly.” The Bank should con-
centrate more on promoting sector policy issues
in coordination with other donors. In education,
for example, the Education Sector Adjustment
Credit is having very positive impacts. In contrast,
a traditional project, the Primary Education
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Teacher Development Project, is “one of the
worst performing projects according to all stan-
dards of the Bank.”

Achievements and Efficiency

Impact of Aid Coordination on
Development Goals

Key Question
• To what extent have aid coordination activities

had an impact on potential development goals:
poverty reduction, gender development, sustain-
able human development, finance and private
sector development (PSD), environmental sus-
tainability, national development program? 

Aid coordination cannot be clearly linked to de-
velopment outcomes.This group could not read-
ily identify direct outcomes of aid coordination
in poverty reduction or other development goals.
Development is such a complex process that
one cannot isolate the issue of donor coordina-
tion as a factor in success. All aspects of devel-
opment are closely interrelated, and donor
coordination is just one element. 

We all sit and think of what springs to mind.
How can we say that aid coordination has
contributed to development goals? . . .There is
not a very clear connection.

One person cited a study of the impact of poverty
reduction between 1992 and 1996. The most im-
portant factor was liberalization of the coffee
market, but was that donor coordinated? 

This has been an ongoing battle between the
government and the donors.The donors all
say that liberalization is contributing to devel-
opment.They took the position to open up the
coffee market, and now those grassroots pro-
ducers have profited.Ten percent of those who
lived beforehand in absolute poverty moved
out of poverty.There is dialogue, but to link
that now to donor coordination is difficult.

Direct causal links between aid and change are
hard to identify.Donor heads were asked, “To what

extent have your activities as donors (including the
Bank)—as opposed to aid coordination—been
successful in reducing poverty?” As with aid co-
ordination, it is difficult to establish the link be-
tween each donor’s individual interventions and
direct results on the ground. However, the group
was more willing in this case to assume that its sup-
port was fitting into an overall framework that is
moving Uganda essentially in the right direction
and will bear fruit over time. They feel comfort-
able that the general policies of the Ugandan
government—such as strong macroeconomic man-
agement and privatization—are leading to growth. 

If you look at the various interventions that
each of us supports, it is very difficult to say
that this little thing has a direct link to
poverty reduction.

We believe that somehow we contribute with
our efforts to those [overall] aims. . . .

There are things going in the right direction.

Should the Government Bear the Costs of
Aid Coordination?

Regarding cost-recovery, is it fair to ask GOU to bear
a portion of the costs of major aid coordination ef-
forts? Should GOU incur a minimal amount of the cost
as a means of enhancing ownership? 

Responsibility for the costs of aid coordination
is not clear-cut. Some respondents felt that the
GOU should take responsibility for aid coordi-
nation. They agreed, however, that if the central
government does not routinely take that re-
sponsibility, donors must “get their act together
in the absence of a strong government.” These
respondents hold “realistic expectations” that
government will be able to take over these costs
in the future, just as it will also be able to raise
enough revenues. 

Other donor heads failed to see the logic in ex-
pecting government to pay for aid coordination,
since the money would end up coming from
donors anyway. They debated whether it is ap-
propriate for government to pay donors for co-
ordinating their aid: “It is a strange idea.” Moreover,
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requiring the GOU to pay for the CG meeting, for
example, could result in a smaller, more limited
meeting. In addition, the costs could provide the
GOU with an excuse for not involving specific
groups (for example, media, NGOs) and to claim
that they have money only for the actual CG.
Donors seem to be unconcerned about the need
to reimburse the Bank for its expenses on the CG.

Several respondents agreed that paying for aid
coordination would not necessarily increase gov-
ernment ownership, which they see as high. 

In the context of the CG meeting, the motiva-
tion of the government to participate and to
contribute to the process is high, so that you
do not need an additional signal of owner-
ship to pay expenses.The overall aim is that
something comes out of the CG and that the
process leads to common goals. I see other
areas where the commitment of government
is increased by having them pay costs, but in
the concrete context of the CGs, I have no
problems with whoever pays.

One person questioned whether it is possible to
differentiate financing coordination from financ-
ing development projects. 

How much of the government budget are we
talking about donors financing? Does it
make sense to say, “For this particular item,
they should finance all or nothing or 60 per-
cent?”You have to look at these things
broadly and make sure that the important
tasks are accomplished.

Decentralization and Regional 
Differences

The Impact of Decentralization on Aid
Coordination

Key Questions
• What has been the effect of government decen-

tralization on donor activity and coordination,
both between donor and government and among
the donors themselves? 

• Do you expect this to change significantly in the
medium term? 

• How would you describe the effectiveness of
donors intensively targeting particular districts? 

• Is the participation of other donors discouraged,
sometimes at the expense of beneficiaries?

Donors need to assess the effects of decentraliza-
tion.Donors are beginning to realize that decen-
tralization is affecting how they work. Embassies
are planning to analyze their own activity plans
in order to trace the impacts of the decentraliza-
tion process on their development strategies.

Decentralization may bring donors closer to dis-
tricts. Decentralization has induced some districts
to request direct funding from donors instead of
funding through the central government. Con-
sequently, some respondents thought that they
might have to coordinate activities directly with
the districts for local policy implementation rather
than through central government.

Districts are saying that when [we] give funds
to the central government, it goes through a
lot of bureaucratic processes to get the funds
to them.They would like to see what comes to
them directly. If government is in support of
decentralization, I do not see any reason why
the government should not allow donors to
deal directly with the district governments to
be able to have more impact at that level.This
was expressed to me during my mission.

Decentralization poses dilemmas. Although
donor heads said they are “very supportive” of
decentralization, they are also very aware of the
dilemmas, trade-offs, and possible contradictions
that it entails. 

Decentralization is affecting donor work in pri-
ority sectors because it increasingly involves
working with district political and administrative
levels rather than the line ministry only. Decen-
tralization thus raises issues of “control and
policy”—at present donors are trying to balance
direct support of districts with sector support
provided through line ministries. 

Working with districts carries both positive
and negative implications. On the positive side,
aid might become more efficient, because ben-
eficiaries will have a greater say in development
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projects and aid will reach them more directly.
On the negative side, the weak capacity of the
districts implies that in order to achieve sector ob-
jectives, donors have to build up administrative,
planning, and accounting capacities at the district
level. If donors restrict their activities to sector
work, projects might flounder for lack of capac-
ity. Moreover, such capacity building will in-
volve hiring private entrepreneurs and
consultants, itself a challenge. 

It becomes a choice of how far you go into
general issues if you are working in health or
agriculture. If you are going to work through
the district systems, there is a need to build
capacity so they can carry out the activities.

Future aid should move toward a more general
approach.In the long run, this group thought that
donors should move from district activities to a
more general approach, based on using equal-
ization grants as a means of supporting specific
disadvantaged districts. Government mechanisms
to assist districts should fit within the overall
Ugandan framework. These donor heads do not
see that happening yet; since “the problems are
especially severe and at the moment not much
attention has been paid to them by the govern-
ment,” donors try to work out different modalities
to assist districts.

Targeting districts varies among donors. Donors
vary in whether they target aid toward particular
districts.1 Some (although they operate in the less-
developed North, which could be defined as a tar-
geted area) do not target at all. Security issues are
not necessarily the major deterrent to targeting dis-
tricts—experience in other countries has shown
that focusing aid on specific districts can make it
“uncontrollable.” Others follow a dual (and what
some donors termed an “inconsistent”) approach.
That is, they provide support to a particular dis-
trict and at the same time give indirect support to
specific districts under various sector programs and
national initiatives. Typically, they select some
districts for on-the-ground activity because they
cannot be involved in the whole country. Such a
combined approach (or “inconsistency”) also char-
acterizes the GOU’s strategy. 

With decentralization, [we fund] local govern-
ment for investments by [funding] three or
four districts plus a number of municipali-
ties.At the national level, we have activities
that take place on the ground . . . in a limited
area.

We typically support district-level activities in
the sense that we fund [some capacity build-
ing and support] of the central body. For in-
stance, the Maternal and Child Health project
operates through the Ministry of Health, but
most of the activities funded . . . take place at
the district level.We typically do not fund to
districts directly, but activities such as train-
ing occur at the district level.

We do not focus especially on districts. It de-
pends on the programs, but we focus more on
the sectors and then the aid goes into dis-
tricts.

There are three different funds within the
Ministry of Local Government, which aims to
provide funds to districts (district authorities
decide how the funds should be spent). [In
contrast,] the Poverty Action Fund [makes]
conditional grants (the center decides on spe-
cific purposes in specific areas).There is a
clear inconsistency. On the one hand, you
treat the purposes of decentralization. On the
other hand, you need to ensure that funds are
spent on specific areas that both the govern-
ment and ourselves want to support.

The Challenge of Conflict in Northern
Uganda

Key Question
The continuing conflict in the North of Uganda and
the relatively poorer level of service delivery there
has been characterized as the biggest challenge
for donors in Uganda. 
• Do you agree, and to what extent will this chal-

lenge be met?

The continuing conflict in the North of Uganda
and the relatively poorer level of service delivery
there has been characterized as the biggest chal-
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lenge for donors in Uganda. The European Union
alone has $100 million for projects that could be
carried out in the North if not for security prob-
lems. The GOU carries the main responsibility for
enabling disbursement by creating a situation in
which security is no longer an issue.

In addition, the European Union has taken the
lead in trying to coordinate activities on various
levels in the North. This involves coordinating aid
within the European Union and the missions on
the ground, Bank projects, and the UN system.
NGOs currently active in the North were invited
to a recent meeting that was designed to (a) set
up a databank of ongoing projects in the North,
(b) identify where certain donor countries or or-
ganizations are active, (c) trace where the aid
flows, and (d) discuss these topics in general with
the government. 

Technical Assistance

Ugandans are questioning the efficacy of tech-
nical assistance (TA). One of the issues raised
during the CG by the president’s office has been
the efficacy of TA. The costs of TA programs seem
to have outweighed their benefits in Uganda. The
Bank is especially vulnerable to criticism, because,
unlike bilateral donor TA, which is funded by
grants, the costs of Bank TA have to repaid “by
the poor farmer.” (The issue of the efficacy of TA
was raised by a participant; it was not part of
OED’s protocol for the donor heads group.)

Note
1. Donors such as Danish International Develop-

ment Assistance, Ireland, and the Netherlands have

targeted specific districts.
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DONOR SECTOR
SPECIALISTS

Twelve sector specialists from 10 national and international donor or-
ganizations participated in the focus group. The participants represented
Danish International Development Assistance, the Delegation of the

European Union, the U.K. Department for International Development (DFID,
two participants), the Food and Agricultural Organization of the United Na-
tions (two participants), the Royal Netherlands Embassy, the Norwegian
Agency for International Development, the Norwegian Embassy, the United
Nations Development Programme (UNDP), the U.S. Agency for Interna-
tional Development (USAID), and the World Health Organization (WHO). 

Key Lessons
• The Bank’s comparative advantage lies in

promoting policy reform and structural change
based on in-depth analysis of reform issues,
not in projects. However, the Bank is too
wedded to ideology (privatization that seeks
to promote a narrow macroeconomic agenda)
and fixed ideas (such as training and visita-
tion in agriculture).

• The Bank should promote a long-term, ho-
listic, perspective in the spirit of the Com-
prehensive Development Framework,
supported by sectorwide approaches, better
donor-Bank partnership based on compara-
tive advantage, and better integrated inter-
ventions at the local level. The Bank should

continue to use its influence with the Gov-
ernment of Uganda (GOU), on behalf of
donors, to promote sector initiatives.

• The Bank should help develop consensus on
how to marry the evolving sectorwide ap-
proach with decentralization. Decentralization
empowers local stakeholders, but there is
also a need for sectorwide approaches to
protect national and sector priorities, service
standards, and accountability across the
country.

• The Bank should support locating annual
Consultative Group (CG) meetings in Kampala
to promote government ownership and fur-
ther engage Ugandans in the development as-
sistance process.

13

During the short time I have been here in Uganda, I have been very impressed
by what I am seeing, compared to other countries.

I can’t see [Donor X] at the present time having the guts to conduct this kind
of meeting, inviting criticism of itself, so you have to be congratulated.



• The implementation of Bank projects is weak.
The Bank should: 
• Eschew large missions that strain government

resources, give field staff responsibility for
projects under implementation, and locate
task managers in the field.

• Restrict procurement under international
competitive bidding to the large infra-
structure projects and not require it for
small social sector projects.

• Improve project monitoring.
• Assess its policy of creating new institutions

such as project implementation units (PIUs)
and parastatals that circumvent the need for
civil service reform.

• The Bank needs to be a better listener, involve
other stakeholders in meaningful consultations
at all stages of the project cycle, and be more
open about its long-term plans and programs.

• The Bank should implement its rhetoric of
being the donor of last resort, especially when
grant money is available from other donors.

Assistance Strategy and Aid 
Coordination

The Formulation of Assistance Strategies
and Development Priorities

Key Questions
• How would you describe the formulation of as-

sistance strategies and priorities at the country
level? 

• Is it mostly country-driven or mostly donor-driven,
or is there equal collaboration? 

• Are donor and country priorities significantly
different?

The government has recently begun taking the
lead in formulating strategy. In the past, when
an emergency situation prevailed, it was natu-
ral for the donors to take the lead in formulat-
ing strategy. But over the past two to three
years, in such sectors as agriculture, education,
and health, the government has expressed its
wish “to take a little bit of the steering wheel.”
In some sectors, the government has not only
come out with a clear statement of its sectoral
vision but has also invited donors and non-

governmental organizations (NGOs) to help it
“develop the future.”

Program strategies may be increasingly
government-driven, but donors still drive im-
plementation. In sectors such as education,
where there is a strong sense of ownership at a
high level of government, strategy is generally
articulated by government as a political initiative.
But because of weaknesses in the civil service,
government finds it hard to move from “great
ideas to real implementation.” Thus strategies be-
come donor-driven in their implementation.

Donors have worked a lot with the govern-
ment in making a political statement a realis-
tic program.And in that process, a lot of times
what happens is [that] a political pronounce-
ment, which is definitely government-driven,
becomes donor-driven in implementation. . . .
Then you get this conflict of what is donor-
driven and what is government-driven, and
what is donor-led and donor-coordinated.And
I think that’s where we are right now.

The strong donor–NGO response in Uganda
makes aid coordination difficult. Given the
poverty that prevailed when President Museveni
came to power, donor response was very strong.
Many donors and NGOs are “trying to make
things happen,” and that in itself makes it very
difficult to coordinate assistance strategies and
priorities: “The needs are everywhere.” 

Ugandans need to think strategically in using
aid. One of the frustrations that arise in coordi-
nating aid stems from what one respondent
called “donoritis”—the expectation that donors
are in Uganda as banks “to just give money
away for just about everything that is needed.”
While that was perhaps justified in the early
years, the time has come to think more strate-
gically about the most effective use of donor in-
fluence and money. This implies the need to shift
the leadership over to Ugandans for strategy
development and priority setting. Donors need
to move away from the idea that they will keep
funding a large proportion of the government’s
operational costs.
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Collaboration depends on the sector. The extent
of collaboration on strategy formulation and pri-
ority setting depends on the sector. Although
government and donor roles differ in each sec-
tor, some general patterns are emerging. Sum-
maries for each sector follow.

Agriculture: Primarily Donor-Driven

Agriculture is primarily donor-driven, but the sec-
tor is improving. Government and donor initia-
tives are right now more or less merging into one
strategy. Agriculture is the primary sector in terms
of opportunities for poverty eradication in Uganda.
Economic development in this sector has flagged,
however, because the Ministry of Agriculture has
not had the capacity to develop a strategy. Donors
have met regularly on the subject and have led
the process; they have problems coordinating
their visions and strategies, but that situation is also
improving. A significant lack of commercial pri-
vate sector participation has also hurt this sector.
However, an impressive feature of sectoral co-
operation is the high degree of involvement of
other nongovernmental parties, which seem to be
much more active in Uganda than in other coun-
tries these specialists have worked in: “It is quite
impressive—they try to make it very inclusive.”

I have a serious question about when and
how well the GOU and the ministries will be
able to take ownership of this process.There is
still much work to be done here.

The Ministry of Agriculture’s response to decen-
tralization illustrates the difficulties of “government
ownership.” Respondents pointed out that the
ministry, which should have been pushing de-
centralization because it has to deal with millions
of small farmers, did not take any part in it: “That
is one of the main troubles of the ministry for the
last four or five years.” Regardless of whether this
stemmed from a lack of understanding or ca-
pacity, donor sector specialists thought that “the
Ministry of Agriculture should have understood
decentralization the best.” For this and other rea-
sons, some respondents said they were skeptical
about Uganda’s chances of making “dramatic
progress in agriculture” in the near future. 

Education: Country-Driven in Strategy
Formulation but Donor-Driven in
Implementation

In the early days, the formulation of assistance
strategies and priorities in education was country-
driven at the macro level. In 1988, the govern-
ment identified education as its number one
priority in requesting donor financing. The GOU
developed a White Paper that served as a basis
for USAID and the Bank to contribute “massive
amounts of funding” from 1991 through 1996. The
goals were to improve quality through teacher
training, provide instructional materials, give
budget support to programs to increase sector fi-
nancing, and raise teachers’ salaries tenfold. In
1997, President Museveni announced the gov-
ernment’s adoption of the Universal Primary Ed-
ucation (UPE) initiative; education strategies and
priorities are thus still country-driven. 

It is government-driven on the political side.
Uganda has all the basic documents that we
need for a reform program.

However, UPE was largely a political pro-
nouncement, and many additional donors—
including the DFID, the European Union, Dutch
Aid, and Irish Aid—came forward to support the
government’s initiative. Since 1997, they have
worked with government to transform its polit-
ical statement into a realistic program. The strug-
gle with government is over how to implement
a realistic program, which leads to the conflict of
what is donor-driven and what is government-
driven. 

Thus, in education, the GOU realizes that it
must think in terms of a long-range strategy for
the entire sector (its White Paper bears this out).
Government also needs to conduct an on-going
dialogue with donors to translate goals into re-
ality; this is because donors can point to the ob-
stacles and concerns involved in implementation.
Balancing the roles so that the main policy re-
sponsibility lies where it belongs (on the GOU
side) is a high priority for this group. 

There is no doubt that government has a
strong sense of ownership at a high level—
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education is a priority. It is embodied in the
Constitution, it is in the White Paper, and they
do not miss one opportunity to insist on that.

When it comes to developing a sector program,
however, the education sector (and it is not
unique) is confronted with the weakness of the
civil service, “who have no means and no idea”
how to implement good ideas. “They cannot
make the link with the budget implications.”
Consequently, when it comes to shifting from pol-
icy statements to program implementation and fi-
nancing, a donor ends up in the driver’s seat.
Later, the GOU might be able to take over lead-
ership, but for now, education is at a critical
juncture. 

At a political level, the right things are said,
but in terms of putting real meat on the
bones about effective strategies, setting priori-
ties, and implementation, it begins to fall
apart.The donors have to be ready to carry
the ball.

They seem a bit lost.They just need time. It is
complicated to make sure that they keep all
the pieces of the puzzles together.The issue is
very generic. It is not specific to education.

To ensure that change really happens, the
president put [in] a strong man as minister
and another as permanent secretary. Still, it is
very difficult to get implementation. In the
ministry and the districts, there is no real
sense of these priorities.

Health: Making the Transition to Country
Leadership

The pattern of Ugandan development has changed
quite dramatically in the health sector: “It started
off in 1986 as an emergency aid situation rather
than a development situation.” In the emergency
context, it is natural for donors to take more of
the lead. Assistance has moved through a post-
conflict rehabilitation period and is only now
shifting toward a standard development scenario.
Health has been a little different from the other
sectors in that the civil service is mature. 

There was quite a sophisticated organization
in place, which has embraced decentraliza-
tion to some extent.At the same time, [with
decentralization], it is that much more diffi-
cult to get things done.The policies of the Min-
istry of Health have changed over the past
five years and the policies of donors have
changed.The fashion has changed. Is that be-
cause it has been driven by donors or be-
cause Uganda has been an active participant
in international forums?

Even when government has expressed the wish
to take “a little bit more of the steering wheel,”
it appears that no concrete moves have been
made toward allowing it to take that leadership.
During the emergency phase of development, the
government asked donors to go into specific
districts and to look at specific areas of health.
The resulting donor control has continued and,
thus, control of the inputs into the national pro-
gram is segmented. Significant changes have oc-
curred over the past two years. Government
came out with a clear statement of its vision for
the sector and invited donors and NGOs to come
together to develop the future program. 

Responsibility for Aid Coordination
Efforts

Key Questions
• Where does the locus of responsibility for aid

coordination lie in Uganda? 
• Has there been a change over time with the gov-

ernment taking over more responsibility? 
• Have there been measures taken to improve aid

coordination capacity in the government?

The responsibility for aid coordination lies with
the government. Participants were clear that the
responsibility for aid coordination lies with the
government, but in fact government is not fully
in the lead or even an equal partner in all sec-
tors; donors are still involved in strategy formu-
lation in some areas. 

It should lie with the government, but every
sector has its donor coordination and
working groups.The most effective ones have
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strong policies emanating from the govern-
ment.The GOU takes the lead in formulating
policies and directing donors toward good in-
vestment plans and operating strategies.

There is no doubt in my mind that it belongs
to government. It is becoming more so, but it is
yet far from being a reality.The negotiating
machinery is not at the point where govern-
ment and donors are sitting as equal partners.

In the education sector, the government has re-
cently taken over more responsibilities in aid
coordination. In response to donor signals (“You
develop the strategy, you come up with the pol-
icy, and you develop the investment plans that
we can support as unified donors”), the GOU has
developed an investment strategy for supporting
UPE. That is for strict budget support for educa-
tion, teacher training, textbooks, classroom con-
struction, monitoring and evaluation, and joint as
well as independent audits of public expenditures.
The government, according to one participant, is
having some trouble adapting to this shift.

Donors would like the Ministry of Finance,
Planning, and Economic Development (MFPED)
to take more lead in coordination.The reality of
aid coordination in Uganda is “not as positive as
it sounds.” As yet, there is very little coordination
of donors by the government. For one thing, it
is only recently that sound policies are being for-
mulated in each sector. MFPED should take much
more of the lead in coordination.

The GOU is not unified or internally coordi-
nated. Any discussion of aid coordination, this
group argued, must acknowledge that the GOU
is not unified. Rather, the GOU speaks with many
different voices, and the various ministries and
departments sometimes lack coordination. For ex-
ample, “if you ask the Ministry of Finance about
decentralization, you get a very different view
than if you ask the Ministry of Health or the
Ministry of Local Government.” This can repre-
sent a healthy dynamism, but it also adds to the
confusion. Lack of coordination among govern-
ment agencies (and among donors) can also
lead to more aid and duplication of effort. 

The Bank has taken a limited lead in aid co-
ordination. The regular meetings organized by
the Bank are more in the nature of an informa-
tion exchange than coordination of aid.

Donor attitudes need to change. Donors also
need to be more willing to let go of the control
they have built up over the years. Some partici-
pants felt that that attitude may be slow to change,
because Uganda still has to agree to condition-
alities for aid: “Sorry, you will get macroeco-
nomic assistance from the Bank only if you do
X, Y, or Z.”

Proper aid coordination needs mature donors
and a very mature government. In countries
like Uganda, where there is a great deal of money
available, the temptation is strong for the gov-
ernment to play the donors against one another.
Government can easily find a strategy to maxi-
mize the money it gets from donors by avoiding
coordination. That has taken place in many
sectors.

Donors on their part can assist the government
by coordinating aid activities within the donor
community. It is a tremendous task for the gov-
ernment to coordinate aid if donors have differ-
ent opinions about how to go about it. If donors
could have a dialogue among themselves on aid
coordination in support of better development
outcomes and could speak with one voice to gov-
ernment, it would ease the situation for the gov-
ernment tremendously. 

The Ministry of Education is not happy that
the donors are starting to speak with a sin-
gle voice, because it is difficult now to get
the means [to fund] the small things they
would really like, if one donor has a strong
objection and can convince others that
something should not be funded. Ideally,
[when] we . . . see a government with good
policies supported by a good investment pro-
gram, donors should not just [be] there to
put their flag on the program, but [be] ready
to agree on either merging their support
into budget support with less visibility or
just agree to share the sector. But that is a
long process and it requires a lot of
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maturity. Perhaps it would help the overall
funding, if [donor] resources become scarce,
which is not yet the case in Uganda.Then
one will want to fund priority programs and
not just spend money.

Donor coordination needs to cut across all sectors.
Donors have organized themselves into various
groups by sector. But there are some groups—for
example, the private sector group—whose con-
cerns cut across other sectors. One participant
volunteered that almost everything that happens
in agriculture, for example, is a function of private
sector involvement (farmers, traders, exporters, and
the like). The question was raised as to whether
the private sector group and other sector groups
communicate well enough with one another.

I’m not sure that we’re all talking enough to-
gether.

Effect of the Move of the Consultative
Group to Kampala

Key Question
• What effects have been realized or are anticipated

from the move of the last CG to Kampala?

Holding the CG in Kampala was a positive
move. For many reasons, moving the CG meet-
ing to Kampala was an excellent move. Having
the CG meeting in Kampala “forced people [on
both sides, the government and donor] to make
a practical statement on work.” Moreover, more
Ugandans were made aware of the dialogue be-
tween donors and government. Even though
daily meetings were closed, much information
emerged from the working meetings, and media
coverage was heavy. 

Four positive aspects of the meeting in Kam-
pala stand out for these donor sector specialists.
First, the CG meeting “was almost real life the-
ater.” Current events related to corruption and de-
fense spending, which might not have attracted
nearly the same amount of attention if the meet-
ing had been held in a distant city, had a great
impact on the discussions. “It was also good that
the president was . . . present to hear these weak
points, for example, of corruption.” Thus the ef-

fects of immediacy were positive. Second, the
satellite meetings outside of the core CG (on
health, education, and agriculture) allowed the
participation of many people who could not
have been involved in Paris. Nongovernmental
participants, for example, could participate in
the core meetings. Third, the dialogue focused
on substantive issues, with donors committing
funding, almost as an afterthought: “It was a sec-
ondary thing. It was not highlighted, which is the
right way around.” Finally, the consultations pre-
ceding the CG were very satisfying to donors—
they led to agreement on which donors would
make specific presentations at the meetings and
to the tabling of the background documents (one
participant mentioned the “very startling docu-
ment” on corruption contributed by the Bank) that
were to be submitted to the CG.

If the meeting had been in Paris, the corrup-
tion scandal that occurred two days before
would not have burned itself on the minds of
the delegates to the same degree that it did in
Kampala.

The Kampala location may have inhibited crit-
icism. The major disadvantage to holding the
CG in the host country was the donor tendency
to be more polite and less critical. Because the
head of state presided over the CG, that “put a
lid on” strong expressions of opinion. However,
it was positive that the president was present to
hear about the weaknesses of Ugandan devel-
opment (however politely these concerns were
expressed). Some thought that, next time, the
head of state should be involved in the CG open-
ing but absent from the working sessions so that
participants could feel less inhibited about criti-
cism. One participant thought that the criticism
was open enough.

I had never attended a CG before this one,
and I have not been to Paris. I participated
fully in this for the first time. If what I saw at
the main [session] to the CG meetings was po-
lite, I wish I am never in Paris!

The Bank did not speak out on sensitive issues.
Donor sector specialists were surprised and dis-
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appointed that some donor organizations, partic-
ularly the Bank and the International Monetary
Fund (IMF), did not speak out on the main top-
ics of corruption, military spending, and involve-
ment in the internal affairs of the Congo. Other
donors addressed these issues “very strongly.”

That was very serious. I want to stress here
that the Bank and IMF did not speak out on
the main subjects, and if the Bank chairs the
meeting, it makes it much more difficult.That
has been one of the weakest points in the CGs.

Donors would like to see a serious response to
CG issues. These respondents felt that donors
had presented many good papers on critical is-
sues that could serve as the basis for negotiation,
dialogue, and conditionality over the next year.
Whether the statements will be taken seriously
remains to be seen: “The whole meeting ended
up as a big lovefest, Uganda got $2.2 billion out
of the donors, and everyone went home.” Donor
sector specialists want the thorny issues dealt with
in a more straightforward manner: “Who will
take on the agenda and hammer away at it?”

Including a pledging session in the CG agenda
undercut donors’ substantive positions. For a
country like Uganda, which is universally ac-
knowledged to be “the good pupil of the de-
velopment class,” the absence of a link between
donors’ substantive criticisms and donor aid com-
mitments made for a very “ambiguous scenario.”
In spite of the criticism, the assumption was that
the agenda for the pledging session was fixed:
donors would fill the gap between the anticipated
costs of development and the GOU’s fiscal re-
sources. That weakened the various critical po-
sitions taken throughout the meeting. Like the
donor heads of mission, this group found some-
what troublesome the inclusion of criticism and
pledging on the same agenda.

It would be difficult, particularly for the Bank
and IMF, to come out very strongly against
corruption and defense expenditure if they
know that they want to finance the gap and
that other donors have already committed. In
a way, the whole scenario of the CG, for coun-

tries like Uganda, is not really appropriate.
Forget about pledging sessions and discuss a
few problems that are of concern to most
donors.The linkage is not yet on the agenda.

Money is committed and there are not many
[donor] capitals ready to make a martyr of
Uganda.

Donors are apprehensive about a possible Kenyan
scenario. While participants acknowledged that
it “was hard to argue with success” (even if the
measure of Ugandan success is exaggerated be-
cause all indicators were at rock bottom during
the base year, 1986), all agreed that they needed
to come together to deliver a common message
about avoiding the situation in Kenya. 

We are trying to do that with the message of
the CG—to really warn government seriously.

Reaction to the Bank’s role as CG chair was
mixed. While some participants thought that it
was entirely appropriate for the Bank to chair the
CG, others recognized that the role of chair con-
strains the Bank from being as critical of the
GOU as it might otherwise be. Yet another par-
ticipant felt that the apparent closeness of the
Bank and the GOU sent the wrong message.

When you signed, there was the Minister of Fi-
nance sitting next to Jim Adams. It almost
looked like, if one was a cynic . . . you could
have a cartoon with this.

Strengths and Weaknesses of the Bank’s
Aid Coordination Efforts

Key Question
• What is your assessment of the Bank’s perform-

ance in country-level aid coordination efforts?

The Bank has scored some successes.The Bank
has helped Uganda develop a national vision and
broad policy directions that are among the most
progressive in the region. Through macroeco-
nomic reform and structural adjustment, the
Bank has promoted a sound economy and gov-
ernment in Uganda. It has also helped build up
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a strong MFPED and a team that is open to
change. The Bank has also scored some sectoral
successes such as helping to improve water sup-
ply and sewerage, craft an acceptable framework
for building national health policy, and promote
good agricultural research.

The Bank’s strength lies at the policy level. The
Bank does good analytical work at the sector
level. Donors have often prevailed on the Bank
to use its good image and clout to bring up crit-
ical sectoral issues with the GOU. 

The Bank does have a wonderful, positive
thing, that because the Bank has the great
image, if you can get the Bank reps on their
visits to bring up the critical issues that are
confounding some of the sectors, sometimes
it’s very positive.There is some clout there.

The Bank relies overly on missions from Wash-
ington to compensate for its uneven sectoral
competence. As one respondent put it, “The
Bank comes in with the great technicians, the
great economist. But when push comes to shove
on the implementation side, the one-week vis-
its every six months and memo outlining the
work plan, it does not cut it.” Donors find this
style intimidating—as does government, they
say—and have united to let the Bank know that
this approach is not productive. 

Weak field office mandates and poor commu-
nications with headquarters damage Bank
credibility.Coordination suffers when the Bank’s
sector representative in the field has no mandate
to speak for the Bank, and the situation is exac-
erbated by poor communication of joint donor
positions back to headquarters. 

Either you send people, particularly when you
organize donor coordination, either you send
people to donor meetings and they have a
mandate, at least they report back to Wash-
ington, or you don’t send anyone. Otherwise
you create a lot of confusion.

You create confusion when everyone around
the table says, “Yes,” then three weeks later the

mission comes and says, “No, those people do
not have a mandate to represent the Bank.”
What are they doing here then? We had quite
a difficult meeting. Most of the difficulties
were overcome, but from a coordination
point of view, it was quite worrisome.

Enclaving handicaps implementation. The
Bank “has a habit,” which some donor sector
specialists questioned, of developing quasi-in-
dependent PIUs within ministries or parastatals
to implement activities. Instead of aiding im-
plementation, the introduction of the PIUs
causes a schism between regular government
employees and PIU staff because of the com-
pletely different payroll structure with which
PIUs function. Enclaving creates a shadow gov-
ernment in critical areas. These concerns also
apply to parastatals. After two or three years,
implementation by the PIU drags because the
salary differential acts as a disincentive to proj-
ect completion—the enclave staff want to pre-
serve their jobs. 

Is that a good policy? Meanwhile, they say we
should not increase the pay for our civil ser-
vants.There is always this need to build some-
thing from scratch.They pay five times as
high to the “best people,” then afterward they
say NEMA (the National Environmental Man-
agement Authority) is a very good project.

Bank officials would justify that by saying
that authorities [PIUs and parastatals] give a
certain level of accountability back to the
Bank for disbursement of funds.They need
good people, so they have to pay them.

According to donor sector specialists, enclaving
is partly dictated by the political agenda behind
enclaving and privatization. Donors believe that
the Bank policy agenda is aligned to that of the
United States: the Bank and USAID favor priva-
tization, and enclaving is an incipient form of
privatization. 

The economists tend to lean more toward 
a privatization approach than a social
development approach.
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The Bank should try harder to build consensus
and coordinate activities. Poor coordination re-
duces or delays benefits. After the National Re-
sistance Movement took over the government,
following the emergency, UNDP–funded reha-
bilitation projects. According to a donor that im-
plemented a small-scale software project that
the Bank cofinanced with significant resources to
build facilities, it took two years before the Bank
was on the ground. If the donor had waited to
implement its own component, Uganda would
have lost the UNDP money. 

We trained the people, but there was no place
for them to practice. It would be helpful if the
local Bank office had the capacity to commit
funds to get the project going. Even if the proj-
ect is not approved, the local office should be
willing to write over that, so other donors
will not be left in the lurch.

The Bank is taking on too many roles. Gov-
ernment tends to listen to the Bank and IMF more
than to other donors because they are the largest
donors to government. This practice has com-
plicated aid coordination because, over time, the
Bank has tended to assume roles that the Bank
has not hitherto had. In economic management,
the Bank already shares some responsibilities
with IMF. More recently, the Bank’s mandate has
shifted toward capacity building. The Bank has
also increased its interest in social sector work
such as poverty, education, and health. The
Bank (and IMF) should move away from capacity
building (which can be handled by other donors,
including UNDP), because donor resources for
capacity building are closer to the ground in
Uganda and they know their national counter-
parts. Donor sector specialists thought that a
need exists to reexamine the mandate of the
Bank and what it can do in sectors such as ed-
ucation and health to achieve a more holistic ap-
proach to development. One participant,
however, defended the Bank’s activities in the
social sectors:

The counterargument given to the Bank has
been “That’s what you did in the 1970s.You
funded the macroeconomic stuff.What hap-

pened to health and education?”They [the
Bank] got shafted.

The Bank should be a lender of last resort.Par-
ticipants indicated that the Bank’s haste in wrap-
ping up loan agreements with the government
(without informing other donors) is the result in
part of the fact that it makes loans, not grants.
Donors would prefer to see a dialogue in which
the Bank, as donor coordinator, would present
a sector program with a particular price tag, then
ask whether donors (some with grant aid) are pre-
pared to contribute. Then, if there is a gap, the
Bank would finance it.

I have never seen really a dialogue where, as
a donor coordinator, the Bank could say,
“There is a sector program here.The total bill
is that much.We would like first to see donors
which have grant money to come and see
what can be financed and, if there is a gap,
we will finance it.” It doesn’t happen like that.
It happens where the Bank comes in with
$150 million for education in three years, it
is signed, but it had to be negotiated very
quickly, so we [the Bank] couldn’t inform you
[the donors] completely.Next time we will try
to associate you more closely to what we in-
tend to do in the sector. For me this was quite
a bad experience in the education sector.

The Bank requires less accountability compared
with other donors.Does the Bank have control
over its funding? The answer, this group said, is
very close to “a straightforward no.” Their per-
ception is that the Bank does not put much ef-
fort into monitoring how its funds are used and
that it looks to government for accountability.

The attitude is,“It is not our money.We make
the government responsible; they borrowed the
money and they have to repay it.”Out of that,
accountancy is done, but I don’t think projects
are followed.Had it been the case. . . [the fiasco
with the valley dams would not have hap-
pened] . . .$3 million down the drain!

Donor sector specialists said they cannot imagine
any other donors taking a similar stance: “Only the
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Bank can do that.” Lack of accountability, they said,
is a “very weak point” in the Bank. In the context
of the Bank’s role as the biggest donor, this lack
of emphasis on accountability combined with the
Bank’s lack of communication about plans and dis-
inclination to speak out about corruption at the
CG encourages lax procedures and lack of con-
trol of funds; it also indirectly contributes to some
of the attitudes of government officials. 

The Bank’s procurement and disbursement prac-
tices can facilitate corruption. One participant
suggested that the Bank’s procurement and dis-
bursement system not only contributes directly
to corruption in the Ministry of Health but also
encourages corruption through implementation
delays. The same problem exists in education.

Even if you were lily white before you started,
you’d be stupid to ignore it.

There’s an incentive to the individual civil
servant to delay things until they get what
they want.Because of that, and the massive
delays and the massive failures of procure-
ment of commodities for health in Uganda, it
has significantly undermined [projects] and
cost both the GOU and other donors money.

The Bank sometimes overfunds.This group spec-
ulated that the Bank tends to provide more
money than necessary, at least in some cases.
That, in turn, makes recipients looser about
spending the money and presents problems for
other donors, who would like to be more real-
istic in detailed project planning. 

A disbursement culture still prevails in the Bank.
The Bank is there to disburse: “It is not interested
in making a deep sector analysis unless it comes
with a credit.” Donor sector specialists wondered
whether Bank staff are rewarded institutionally
(for example, promotions and higher salaries) if
they make larger disbursements. 

At the start of a five-year project, you can al-
ways map out what will happen.The first year,
it is very slow because of fancy economic
ideas.Then people start sweating a bit.You get

to the midterm review and find there’s all that
money left that’s not disbursed, [so] it changes
[from] a software project to a building project.
It happens every time.

That is a bit more dangerous [in agriculture],
because in your cotton project, the only way
to use the money is to supply chemicals.
Chemicals, chemicals, chemicals! [Where is]
the environmental policy?

The Bank’s performance varies across sectors.
While the Bank’s performance in aid coordina-
tion varies across sectors, it appears to be rela-
tively weak in all the three sectors that were
discussed by these donor sector specialists. 

Agriculture

In terms of agriculture, the Danish play the co-
ordinating role: “We turned down the Bank.”
Donor subgroups formed partly because the
Bank tended to ignore other donors and “coor-
dination” increasingly became a dialogue be-
tween the Bank and Uganda, while the other
donors “picked up the scraps off the table.” 

The donor subgroup creates a much stronger
voice to trample the Bank back into line and
say, “No, you’re part of the donor group here;
you need to talk with us as well.We do not
just get the bits of leftovers.We need to act as
one unit.”

This arrangement has worked relatively success-
fully, only because, in late 1996, the Bank was “shot
down by Parliament on a large project [the Agri-
culture Sector Management Project] and came into
line.” That was the starting point for the dialogue
between the Bank and other donors (who also had
concerns about that particular agricultural project). 

Other donors have been accused of torpedo-
ing the project, because we were critical.

Education

The Bank and USAID were the primary donors to
education in the early 1990s, and coordination be-
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tween them was excellent. However, the imple-
mentation of Bank components of cofinanced
programs seems to fall far short of the imple-
mentation record of bilateral donors; it is this dis-
crepancy that underlies all problems with
cofinancing. The source of this discrepancy lies per-
haps in differences in supervision: bilateral donors
often have staff in-country, whereas the Bank
comes in once every six months with missions.
Moreover, the Bank expects other donors to fol-
low their mission aide-mémoire: “You’re working
under two different scenarios sometimes.”

Donors involved in education thought that
the Bank focused more on financing than on tech-
nical issues or quality, because it seems to exer-
cise less control over how its funding is used than
other donors. For example, in a cofinanced proj-
ect in which the Bank planned to fund con-
struction and a bilateral donor funded software
projects, training, and policy reform, the Bank
component fell behind because of cumbersome
procurement activities.

If you divide the country into different dis-
tricts and have your plans for these software
projects for one, two, three, or four years, the
software part is easy to implement.The hard-
ware part, which the Bank was funding, fell
behind immediately.

Bringing the Bank on board in the education sec-
tor has recently proved to be difficult because of
a lack of communication between the resident
mission and headquarters. Donors held regular
meetings with the officer in charge in Kampala,
taking it for granted that Washington was kept
aware of the central elements of the donor dis-
cussions. Instead, the mission arrived in Kampala
with proposals that completely ignored earlier
donor commitments and positions. The donor
sector specialists described this as a “major in-
stitutional deficiency.” Particularly with donor
coordination, “either you send people to donor
meetings and they have a mandate or at least re-
port back to Washington, or you do not send any-
one.” Otherwise, confusion abounds and
relationships become strained. 

What actually happened in education, accord-
ing to donor sector specialists, is that the Bank

came in with $150 million for three years, the agree-
ment was signed, and other donors were left out
of the process. The Bank claimed that it had to pro-
ceed quickly and did not have time to inform
donors completely. This was a “bad experience”
for donor sector specialists in the education sec-
tor. Notwithstanding promises that next time the
Bank would try to associate donors more closely
with their intentions in the sector, the incident led
to difficult meetings and resentment. 

You are coming here to tell us that you are
spending $150 million on a sector that has
no financing plans? How do you know that
we need that money? The Bank says, “Yes, but
it is an emergency.There is a backlog on the
table and we need to clear that. It is part of
our conditionality for the sector, but do not
worry, next time the problem will be solved.”

Health

In health, the Bank is an “outsider” compared to
the other donors, who are more coordinated.
Donor sector specialists thought that this may be
because Bank decisions on health are made in
Washington, not in Uganda; for the other donors,
“the major decisions for health are at least taken
in the region, if not in the country.”

It’s [a Bank] Washington-Ministry of Health
access, and then us donors [with the] Ministry
of Health.

According to the group, the Bank’s practice of de-
cisionmaking in Washington and relying on large
missions of short duration is one of the most sig-
nificant weaknesses of the Bank. 

Decisions are made in Washington even be-
fore going out to the field.Two-week or ten-
day massive missions with 20 or 30 people
roaming around the country and maybe
meeting with other donors, but not always.
That’s a very worrisome situation because
there is no dialogue.

The Bank’s distance and relative isolation from
other donors lead to the problem that donor
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sector specialists identified earlier: the GOU sees
an advantage in keeping the donors split. This
occurs in health when donors reject what they
consider a poor idea suggested by the Ministry
of Health: the ministry approaches the Bank in
Washington. This “Washington hotline access”
stems in part from the fact that the Bank has al-
ways been by far the largest player financially,
so it naturally feels that it can talk directly to the
GOU without coordinating with other donors. As
donors have banded together and have devel-
oped more of a unified voice, their clout has in-
creased in comparison to the Bank’s.

Sector Coordination Activities 

Effectiveness of Sector Coordination and
Sectoral Donor Meetings

Key Questions
• Briefly describe the sectoral donor meetings you

attend. Who chairs? 
• How long have they been in effect? 
• What are the main strengths and weaknesses of

your group’s activities?

Sectoral donor meetings are very useful. The sec-
toral donor meetings are very useful, especially
when representatives of the major donors happen
to be in Uganda. Meetings in the field between sec-
tor meetings also have high impact. Respondents
were asked to write down privately the donor aid
coordination activities that they believe have high

impact or low impact on sector development.
Their answers are shown in table 13.1 and are ex-
plored by sector in the discussion below.

Agriculture

The Danish Embassy chairs the donor sector spe-
cialist meeting on agriculture. The group started
just over a year ago. Two factors triggered the
group meetings: problems of understanding with
the Bank, which was leading initiatives that most
donors did not agree with or appreciate, and ini-
tiatives of the Ministry of Agriculture, with which
donors also disagreed. Donors decided to get to-
gether to assist the sector, the Ministry of Agri-
culture, the Bank, and MFPED to move forward. 

To give the Bank their due, there was also no
real coordination among any bilateral
donors. Donors did not know what other
donors were doing.We had to get together to
share information, so that we had a common
understanding of where everyone was going.

Education

For five years, the education sector had a work-
ing group focusing on primary education reform
that met every three weeks, chaired by the Per-
manent Secretary of Education. When other
donors became involved in the UPE initiative, a
donor working group began meeting once a
month. Those two groups have now merged and
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Sector meetings between meetings of donor heads of mission Bank-led meeting of mission heads

Long overlapping tenure (although quite accidental) of sector Diversity of funding routes

specialists representing main donors in Uganda CG meetings

Sector subgroup on health Lack of private sector and government coordination

Joint United Nations Programme on HIV/AIDS 

Economic management meetings

Meetings in field

Monthly interagency meetings of mission heads at Kampala
Source: Focus group data.
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will meet once a month, under the chairmanship
of the Permanent Secretary. Donors also meet
often among themselves to try to improve aid co-
ordination, especially in relationship to the in-
vestment plan developed by the government.

Health

Health is part of a social sector subgroup
cochaired by the United Nations Children’s Fund
and USAID, which reports back to the donor
heads meeting chaired by the Bank. Last year, be-
cause of the joint planning and policy develop-
ment exercise, a technical group on health,
coordinated by WHO, has also been meeting.
These and other social sector meetings worked
very well until about a year and a half ago, ex-
posing common issues. Since then, technical
working groups were formed by the govern-
ment to look at specific problems relating to de-
centralization, accounting, user fees, and common
development objectives. Donor sector specialists
hope that the next step will be to jointly fund
common activities. The social sector meetings
have been in place for several years, the techni-
cal working groups for one year.

Private Sector

The private sector donor meeting has been
chaired by USAID.

Government Participation in Sectoral
Group Meetings

Key Questions 
• To what extent does the government participate

in the group meetings? 
• How effective is this participation? 
• To what extent are there government-led meet-

ings with donors in your sector? 
• How do participants rate the government’s per-

formance in overall aid coordination?

Donors value separate meetings. For the most part,
the donors meet separately, then with government.
They use these meetings to learn more about one
another’s activities and issues before moving to
the more formal meeting with the GOU.

I think it’s very useful to have a forum where
the donors can sit together and talk about
these issues and not be required to have for-
mal participation from Ugandans.That’s not
to say that we shouldn’t involve the Ugandans
in certain forums and topics. I think we can
look for leadership from them and should in-
creasingly look for that, but I value the oppor-
tunity to be able to sit with donors in the
meetings . . . because it is important in terms
of getting our own thinking coordinated in
how we present issues to the government.

In my opinion, there is a need for donors to
be able to talk face to face, quietly, and try
somehow to sort out our internal problems
without the government sitting on board and
maybe giving them ammunition to exploit
that at a later stage.

The donors specifically set up the subgroup on
the agricultural sector to discuss issues among
donors rather than for direct interaction with
government. Thus, government does not attend
this subgroup. The group’s rationale was to try
to understand each donor’s position, then use that
understanding as a point of dialogue with gov-
ernment. It might be useful to set up similar sub-
groups for environment, natural resources, and
forestry. 

On the other hand, it doesn’t happen so far in
the agriculture sector that government initi-
ates an exchange with donors, and hopefully
this could happen maybe over the next year.

In the social sector, a donor’s meeting feeds into
a meeting (similar to the one in education) called
by the ministry specifically for policy development. 

The health sector operates similarly, with a
separate donor meeting that feeds into a joint
meeting, which government chairs. Donors meet
to reduce their differences and arrive at a plan;
they then discuss the plan with the GOU. 

The private sector donor subgroup does have
government participation, but it depends on the
agenda. It provides an opportunity to hear a
presentation of new policies by the GOU or by
any agency with a plan, to determine whether
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these policies or plans can withstand the test of
private sector commitment. The arrangement
works well, although at this stage the output is
not a joint program with components funded by
various donors. 

Some participants in this private sector sub-
group interested in specific aspects of private sec-
tor development, microfinancing, for example,
will meet separately and informally on specific
issues. 

We know if we want to discuss commercial
law reform, we know two or three donors
have specific interest and we will meet to-
gether; the same for microfinance.

The donor meeting on decentralization is chaired
by the Irish, but there is also a good group,
chaired by the Ministry of Local Government, on
decentralization.

Examples of Joint Government-Donor
Initiatives

Joint initiatives exist, but integrated sectoral pro-
grams are still rare. Joint donor–GOU initiatives
have emerged in various sectors over the past two
years and have moved toward sectorwide ap-
proaches. The process takes time but is working. 

Agriculture

The Ministry of Agriculture developed sector de-
velopment plans but in virtual isolation from the
donors. That resulted in an “incredibly weak” sec-
tor development plan, which neither the donors
nor MFPED could support. The donors and the
ministry then became involved, and Danish In-
ternational Development Assistance and DFID
are funding a project over 18 months, trying to help
the ministry and the GOU to transform the initial
sector development plan into a better document.

Education

An improved education sector investment pro-
gram, which is still “quite weak” as a document,
has resulted from 18 months of work between
donors and government. The program was largely

initiated by donors (60 percent by donors and 40
percent by government). Virtually all the donors
support the program, which is “quite open in
terms of modalities of support.” It represents
more of a sectorwide approach than a sector in-
vestment program, but it still has to demonstrate
effectiveness. However, a common framework ex-
ists, at least on paper, for donors and government
to work together.

Health

In the health sector, a draft policy document
was developed jointly by government and donors.
It took a year to reach consensus on the details.
Donors are looking at the resource envelope
and will move from that to developing a strate-
gic plan that will serve as a foundation for the
investment plan. This initiative, a joint develop-
ment of government and the donor working
group, was the result of a fortuitous coincidence
of ideas. The ministry addressed the donors’
meeting and invited the donors to work on a draft
that government had already initiated. That same
month, the donors had held a meeting at the Dan-
ish Embassy and discussed the need “to talk in
the same voice.” These two initiatives came to-
gether in the form of a technical working group
that reports to the main donors’ meeting every
month and meets with the government every six
weeks or so. The process has been tedious, but
it has been working.

Decentralization 

The local government initiative is a joint
government-donor effort. The Ministry of Local
Government is trying to coordinate the efforts of
several donors and those of the local government
in each of the districts. The ministry’s effort,
which started about nine months ago, aims to
bring about intrasectoral integration. 

Poverty Action Plan 

The Poverty Action Plan cuts across all sectors.
When government announced what its priori-
ties were for poverty eradication, it was prima-
rily the Bank and UNDP that gave it technical
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support. The plan was a long time incubating,
because this is “the framework for the entire na-
tional development plan.” A new modality of co-
operation, involving government and donors
with various sectoral interests, led to the Poverty
Action Plan. It also established an environment
within sectors that allowed donors to recognize
the feasibility of working more closely with
government.

Integration into the National Budget

The new budget process is transparent: the lat-
est exercise started in October 1998, several
months before the budget was due to be pre-
sented to Parliament in July 1999, with donors re-
ceiving copies of documents and participating in
sectoral group discussions with MFPED and other
interested parties. Those discussions will feed into
the finalized July budget. This is the first opera-
tional year since the new system started. Donor
sector specialists said that a “serious effort” has
gone into giving a financial perspective to sec-
tor investment programs. This year the investment
programs should be fully integrated into the
budget framework exercise. The mechanism for
developing the national budget framework does
not permit significant development inputs outside
of the framework, particularly for local govern-
ment and local funds.

Involvement of Stakeholders

Involvement of local stakeholders is increasing
but should be deeper and broader.While the gov-
ernment is intensifying efforts to involve stake-
holders in planning and decisionmaking, the
experience varies by sector.

Agriculture

There is a major effort, especially from the donor
side, to have government realize that the private
sector (which is almost all of agriculture) should
be present in budget discussions and partici-
pate. The working committees have private sec-
tor participation from agencies such as the
Uganda Investment Authority and the Farmer’s
Organization. 

Decentralization

With decentralization, funding will be “directed
to the people,” not only for delivery of programs
but also for participation in the decisionmaking
and planning process: “These are the real rep-
resentatives, the real stakeholders.” One person
thought this was the most positive outcome of
decentralization.

Health 

Government recognition of the role in service de-
livery, outside drug procurement and manufac-
turing, of such private not-for-profit NGOs as the
missions, churches, and religious organizations
has been slow. That role was recognized for the
first time last year, following an informal meet-
ing between government, donors, and NGO serv-
ice providers, when government allocated half the
conditional grant earmarked for health to NGOs
in recognition of the fact that they were deliver-
ing almost half of the country’s health services.
This year the amount is to be increased. The part-
nership is being translated into a more tangible
collaboration, but it has a long way to go. The
situation is quite different for the private-for-
profit sector in health, according to donor sec-
tor specialists. Donors are fairly influential in
promoting their political agendas with regard to
the private sector in health, and the Ministry of
Health is quite aware that individual donors tend
to fund the consultants who promote the donor’s
specific philosophy. 

It is interesting to watch the Ministry of
Health selecting whoever funds consultants in
this area, depending on what result they
want.

Private Sector

One of the most significant developments is the
recognition of the role of the private sector, not
only in health but also in agriculture. 

There is an initiative of beginning to involve
the members of the private sector [in the agri-
cultural sector].There seems still to be a
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problem of listening to their point of view.
This government seems to take its time. [Be-
cause] in some areas [of agriculture], profits
are not forthcoming—and in the private sec-
tor, profit is number one, perhaps this govern-
ment could be encouraged a bit more, with
the support of donors, to listen more to pri-
vate sector members.This is especially impor-
tant in light of the current situation in which
[infrastructure and other elements] are still
too difficult for the private sector.The begin-
ning is always difficult.

Reasons for Progress

Key Question
• To what do participants attribute progress

achieved in donor coordination?

A common agenda, mutual commitment, and
dialogue will help achieve progress. These re-
spondents attribute progress to “a strong personal
element” in relationships that foster donor coor-
dination. A common agenda and mutual com-
mitment to coordinate with other donors also
move programs forward. Geography can hinder
or help program initiatives: “It is easier to talk to
people and reach that kind of consensus if you
are in the same country or in the same room.”
The most important development over the past
two years has been the improvement in formal
dialogue at the head office level of both the bi-
laterals and the multilateral agencies. This im-
provement in turn has encouraged country offices
to be more adventurous about adapting head-
quarters policies.

I was pleasantly surprised, over the last two
years. It was as if someone had just opened
something . . . the will to coordinate and be
coordinated in the health sector rather than
the rhetoric, [became] realities. I don’t know
what the trigger was, but it’s obvious that
the will is there.We are now looking for the
way.

Political pressure, good governance, transparency
in the use of funds, and implementation capac-
ity concern donor sector specialists.

Special Issues

Impacts of Decentralization on Aid
Coordination

Key Questions
• What has been the effect of government decen-

tralization on donor activity and coordination? 
• How would you describe the effectiveness of

donors intensively targeting particular districts?

Some donors believe decentralization is an al-
ternative approach to development. Decentral-
ization has some strong advocates. A common
view is that the centralized approach to devel-
opment has failed—decentralization presents an
alternative. Others strongly support the policy be-
cause it offers people at the district level, the poor,
an opportunity to participate in their own de-
velopment, to have a say in putting together a
new life, to apply an intrasectoral approach, to
contribute resources to secure tangible results
through projects. Others feel that decentralization
is a means of mobilizing the whole country to de-
velop in a balanced manner.

Through the decentralized system, through a
system where several activities come to-
gether—that is this intrasectoral activity—the
villagers are all participating very much. . . .
Half the resources being put together to get the
school building are being put forward by local
people, and that is tremendous at the moment.

Weak administrations at the local level pose a
problem.“Very weak administrations” pose major
obstacles to decentralization. Before a competent
administration is in place, with the capacity and
competence to handle projects, what should
donors do?

If we start to place projects in the districts and
they are not successful, it will be very bad
press for us. If we wait, we will not know what
is going on in the field.We are in a dilemma.

Building capacity in the districts will take time.
It is an enormous task to train people at the local
level to handle large amounts of money and re-
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lated activities. Again, donors must take the
lead in this aspect of decentralization and
development—perhaps for five years to come.
The issue is, should donors build capacity be-
fore decentralizing their aid?

Training must be accompanied by better in-
centives at the district level. Some donors hold
that capacity cannot be created overnight and that
capacity building is a major challenge that large
donors like the Bank should address. Others
believe that capacity can be created faster in the
districts if better remuneration is offered to at-
tract capacity from the center (especially to dis-
tricts far from Kampala) and to retain it at the
local level. Yet others suggest that effective de-
centralization of the budget would have the au-
tomatic effect of attracting and building local
capacity. The districts themselves are not fear-
ful about poor administrative capacity; the prob-
lem is not capacity, they say, but the center’s
unwillingness to transfer the money. 

The center’s view is that the districts do not
have the capacity to handle funds. If you ac-
tually ask the districts, they disagree:“We have
the capacity.They won’t give us the money.”

Decentralization slows implementation. Slow
implementation is an unavoidable problem with
decentralization. Poor capacity is to blame in a
number of districts. 

They’re all weak, and it is slowing down a
number of implementations which could
have been or were faster and more efficient
before [under centralized government].

It would be very helpful if donors would just ac-
cept that they will not be able to disburse their
funds as quickly as they were accustomed to be-
fore decentralization, because as one donor rep-
resentative put it, decentralization is “the right way
forward in the long term.”

The government’s District Development Pro-
gram (DDP) has some donor converts. Target-
ing districts under DDP has been part of
government’s decentralization policy for the past

two to three years. Government has been trying
to persuade donors to make an “all-out” effort in
selected districts. However, only a few donors
have responded to government’s invitation, par-
ticularly because not all donors are certain that
decentralization works. Some donors are still en-
gaged in an internal debate on the merits of dis-
trict targeting. Where donors have come out
essentially depends on their answers to the ques-
tion, “Do you believe in decentralization?” As one
donor put it, this is a “religious question.” 

[Donor X] has, unfortunately, not decided
whether it believes in decentralization or not.
We are having on-going internal debate as to
where resources should be.

Decentralization under DDP leads to Balka-
nization.A few donors like the Netherlands have
taken a district under their wing, but the disad-
vantage of such targeting is that other districts
have no such support. Some donors feared that
decentralization would lead to widening dispar-
ities among districts, particularly since the equal-
ization grant is not yet operational. 

Donors adopting district A and B is extremely
dangerous.You have multispeed development
and you will have different approaches. Dan-
ish International Development Assistance will
have one approach, the Dutch will have an-
other one, which means you put a stamp on
districts A and B.

The criticism is that you cannot really cut the
country into pieces of donor-funded incre-
ments . . . you would get Little Norway and Lit-
tle Denmark, and so forth!

It has perpetuated disparities between districts,
because the large funding agencies that have
their districts can much more comprehensively
look at health within a district than many of
the other smaller either bilateral- or even NGO-
supported areas, and the gaps between the dis-
tricts [are] in fact widening rather than closing.

Many donors are therefore putting money into
the Poverty Action Fund (PAF), which creates an
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avenue for budget support across districts. It is
obvious that targeting deserves more discussion
and more coordination among donors. 

DDP does not yet have full government support.
While DDP is the policy of the Ministry of Local
Government, some donors questioned the extent
of support DDP enjoys across government—for ex-
ample, with MFPED. Line ministries too do not
want donors to take on individual districts and
build integrated programs in these districts, as
such programs would undermine line ministry
authority. 

Donors need to be active both at the center and
the district level. Some donor sector specialists
think that the time is not yet ripe to work directly
at the district level in strict adherence to the
Local Government Act, because not all ministries
are on board and the budget is not yet flowing
to the district level. 

If you work directly with the district and
apply the Local Government Act in a strict
sense, you would probably find yourself in
complete isolation with national policy.You
would have very little leverage in the actual
decentralization process, because funds
would not be coming.

Hence some donors think that if decentralization
is to be a success, they need to work at the cen-
tral level where the competencies are at the mo-
ment and to convince the center to transfer them
to the districts. For donors, the dilemma at this
stage is how to be active at both the central and
district levels.

The dilemma at this stage is to be active at
both levels, first to build the capacity of the
districts so that they can eventually take their
role seriously and effectively but also make
sure that whatever policy is being designed at
the national level is not going against the
agreed decentralization principle.

How donor resources are to be channeled to the
districts is a key issue of decentralization.How
donor money and technical assistance (TA),

which is such a “significant element of non-tied,
non-salary cash,” is channeled to the districts is
a critical issue. At the moment, a large propor-
tion of donor funds is not yet going through the
routes prescribed by law; the development
budget, for example, is not decentralized. Donor
money is currently flowing into the districts
through various channels that are not mutually
consistent: both through vertical and horizontal
programs at the district level and through verti-
cal programs at the central level via the line
ministries. To add to the existing complexities,
donors are talking about sectoral approaches,
channeling money through MFPED and the ex-
isting systems of government.

At the moment, there is a massive hodge-
podge, with Bank money going one way, with
donor money going in [at] a district level, a
central level, through line ministries, through
specially set up vertical programs.

It is the way the money flows, as much as the
technical assistance.When we refer to the sec-
toral approach, increasingly donors are
thinking about putting money through the
Ministry of Finance, through the existing sys-
tems of government.Whether that works will
be interesting.

Two options on resource use are under consid-
eration. How can donors ensure a better appli-
cation of available resources? As one participant
put it: either individual donors can adopt specific
districts or they have to figure out a system that
all donors can trust, for pooling money to chan-
nel through the center to the districts to fund
agreed-on products with acceptable accounta-
bility. One donor pointed to the PAF as an av-
enue of budget support that many donors support
and that allows districts to access money from the
center to promote priorities agreed upon by all
partners. 

Either individual donors [can go] directly to
few districts or we [can have] a system that
we would all trust, from the center right
down to the district and back.We would have
agreed that this is what we want to do and
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[designate money accordingly].These are the
two options that we have to look at.

The Challenge of Conflict in Northern
Uganda

Key Question
The continuing conflict in the North of Uganda and
the relatively poorer level of service delivery there
has been characterized as the biggest challenge
for donors in Uganda. 
• Do you agree, and to what extent will this chal-

lenge be met?

When donors visit the North and ask what peo-
ple think about these projects, especially in areas
where there have been strong wars that are still
going on, they confirm that funding is not get-
ting down to the intended beneficiaries at the low-
est levels. 

The North as a district is a different issue. It
is not part of decentralization, though it does
have to do with giving aid at the district
level.Their trouble would have been exactly
the same with or without decentralization
policy.

I was in the North.They had real complaints
about the Northern Uganda Reconstruction
Project.The procurement was being decentral-
ized too much.

Donor Exit Strategy

Donors thought that this question was prema-
ture. Fifteen years from now, this group might
be able to respond: “Uganda may be getting bet-
ter, but it is still desperately poor, and we must
commit ourselves to the long-term effort.” In-
stead, these respondents are far more concerned
about mounting a sustained strategy. For ex-
ample, they expressed concern about whether
the UPE initiative has any chance of being sus-
tained by government resources. If GOU can take
over UPE, donors can move out of the sector in
the next three or four years, but that is not part
of any accepted donor strategy. Donors have
longer terms in mind.

Private Sector Development and
Privatization

The private sector is the third development
partner.1 Most participants agreed that decen-
tralization and privatization are the lynchpins
of economic development, because GOU can-
not redevelop the country by itself. The private
sector, as a third development partner, is def-
initely a critical player. Donors want to work
more closely with the private sector: “The
country will be developed by the people who
are working here and have the opportunity and
the resources to do something.” The agriculture
sector has not attracted enough private sector
participation because of poor infrastructure.
Donors are “making a tremendous effort” with
government to solve problems in such areas as
roads, water, and power. 

Participants suggested that donors and gov-
ernment could perhaps consider interim meas-
ures (involving credit and tax policy, for
example) that would help the private sector
make some profit while infrastructure is being
improved. 

The Bank has been active in privatization but
has not drawn the right lessons of experience. The
Bank’s program seems to have been based purely
on ideology. Driven solely by budget consider-
ations (the need to cut expenditures), the Bank’s
program emphasized speed. One participant ar-
gued for a realistic agenda and for restructuring
to precede privatization “to attract investors who
have a long-term view for the country.” However,
another respondent cited his country’s experience
to argue against restructuring.

Although the Bank has a great deal of inter-
national experience, it does not necessarily
draw the right lessons from past experiences
in privatization. I have seen exactly the same
kind of credit targets in Ukraine and now
Uganda—85 companies privatized within
six months. How can it lead to good social
adherence to the privatization process?

You do not privatize the whole economy in
one year. Even in France or the United King-
dom, the process takes time.
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There is no concept behind privatization,
other than getting rid of a segment of the
budget. It comes as a side effect of macroeco-
nomic reform and cutting expenditure.To cut
expenditure, you need to cut state enterprises.

The Bank comes in with a very ideological
viewpoint, then the result of the implementa-

tion is totally linked with the ideology.The
ideology and the implementation we see here
are very bad.

Note
1. Participants initiated this part of the

discussion on private sector development and

privatization.
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Description
This activity involved (a) focus group planning,
(b) on-site data collection in Kampala, and (c)
analysis of the findings. Focus groups were con-
ducted with seven constituencies in Uganda:
The Government of Uganda (both core min-
istries and line ministries, separately); the private
sector, nongovernmental organizations; donors
(both head of mission and sector specialists,
separately); and civil society. 

Objectives
The objectives of the focus group discussions,
which employed primarily open-ended ques-
tions, were to:
• Explore with several groups of stakeholders

perceptions of the successes and shortfalls of
Bank-assisted projects in Uganda from 1986
to date.

• Allow constituencies to suggest, from a for-
ward looking perspective, how the Bank
could have performed better.

• Provide contextual qualitative data to com-
plement information used in the Country As-
sistance Evaluation (CAE) being carried out by
the Operations Evaluation Department

Target Audiences
The report will give the Board an opportunity
to hear the voices of the major stakeholders in
Uganda and to gain a richer understanding of the
country’s development experience since 1986.
OED can use the information to validate and en-
rich the perspectives of its CAE and the Uganda
Country Department can use the data to inform
its forthcoming Country Assistance Strategy. In-
formation on the perceptions and awareness of
the major stakeholders may be useful to Ugan-
dan policymakers, civic leaders, civil society,
nongovernmental organizations and donors in
planning future courses of action. The report will
also serve as a signal to Uganda stakeholders that

the Bank’s Board, management, and staff will be
taking their perspectives into account in making
decisions on Uganda.

Schedule 
Group Dimensions, an independent consulting
firm led by Janet Mancini Billson, PhD, and con-
tracted by OED, helped prepare customized in-
terview guides (protocols), conducted all focus
group interviews, transcribed tapes, and pre-
pared a preliminary summary of the discussions.
The final report was prepared by OED.

The project followed this schedule: (a) focus
groups planned with the help of the resident mis-
sion: December 1998-January 1991; (b) protocols
prepared January 1999; (c) focus group discus-
sions conducted January 19–22, 1999; (d) tapes
transcribed: January 25-February 15, 1999; data
analysis and report preparation: February
15–March 7, 1999; (e) preliminary summary due:
March 1999; (f) final draft report due in June 1999.

Anonymity
All data were gathered and reported according
to prevailing standards of respondent protection
and anonymity. To maintain confidentiality, this
report includes agency, but not individual re-
spondent, names. In addition, wherever possi-
ble, identifying information has been eliminated
from direct quotes. 

OED Participation
The OED Task Manager in charge of the Uganda
CAE, Jayati Datta-Mitra, and OED staff mem-
bers, William Battaille and Carlos Reyes, partic-
ipated in crafting the research design, decided
on the number and constituency of the groups,
and developed the focus group questions for
each group in collaboration with the moderator
(revising them on site as necessary). The final re-
port was prepared by Ms. Datta-Mitra in con-
sultation with Ms. Billson.

ANNEXES

ANNEX 2.1 DESIGN OF FOCUS GROUP DISCUSSIONS
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“Thank you for agreeing to participate in this
focus group discussion today. I’m Janet Mancini
Billson, an independent consultant engaged by
the World Bank’s Operations Evaluation De-
partment (OED)—I’ll be your facilitator for this
session. 

“As your letter of invitation stated, OED is
preparing a Country Assistance Evaluation (CAE)
of the Bank’s assistance to Uganda since 1986.
The study will cover the Bank’s policy advice,
lending (both project and adjustment), technical
assistance, and aid coordination. Today, after we
discuss successes and shortfalls of the Bank’s as-
sistance to Uganda since 1986 and “lessons
learned,” I will ask you to identify what the
country and Bank could have done better in the
past and any actions they might take in the fu-
ture to improve performance.

“This is one of a series of focus groups with
stakeholders in the Ugandan development
process. You have been invited to participate be-
cause of your experience with one or more
World Bank projects or with Bank-assisted pol-
icy change in Uganda. Your input into the focus
group will be invaluable not just for preparing

the CAE, but for providing feedback to the
Bank’s Uganda Country Team as they put to-
gether the next Country Assistance Strategy for
Uganda.

“In a group interview like this it is really im-
portant that you express yourself openly. There
are no right or wrong answers. We want to
know what YOU think. 

“We are tape recording the session, in order
to ensure accuracy in writing up our report, but
when I summarize the data from your group, I
will take care not to affiliate your responses
with you as an individual. 

“Because we are taping in order to ensure ac-
curacy in writing up our report, I may remind
you occasionally to speak up and to talk one at
a time. 

“Let’s start by asking you to introduce your-
selves. It would be helpful if you would men-
tion your title and organization, as well as the
nature of your direct experience with Bank-
funded projects in Uganda.” 

Further questions were tailored to each
group; they appear in the relevant con-
stituency chapter.

ANNEX 2.2 FOCUS GROUP INTERVIEW GUIDE FOR UGANDA COUNTRY
ASSISTANCE EVALUATION
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Focus groups constitute a form of scientific so-
cial, policy, and public opinion research. As
structured group interviews that proceed ac-
cording to careful research design and attention
to the principles of group dynamics, focus groups
should be distinguished from “discussion
groups,” “problem-solving groups,” “buzz
groups,” or “brainstorming groups.” They are not
designed to help a group reach consensus or to
make decisions, but rather to elicit the full range
of ideas, attitudes, experiences, and opinions held
by a selected sample of respondents on a defined
topic.

Through focused interaction on questions of
interest to the client, respondents from target
groups can provide a wealth of qualitative data
not available from surveys alone. Participants are
chosen because of background characteristics of
special interest to the client and are given the op-
portunity in a guided interaction setting to dis-
cuss and debate issues surrounding a program,
policy, service, plan, or product. Focus groups
normally range from one to two hours in dura-
tion. Ideas that are generated during the dis-
cussion can be pursued by the moderator.
Motivations, feelings, and values behind reactions
to products can be elicited through probing, re-

stating questions, and eliciting opinion from oth-
ers in the group.

Advantages of the focus group are that the
client is brought closer to the target groups
through observation of the session and/or
through listening to tapes; participants stimulate
each other in an exchange of ideas that may not
emerge in individual interviews or surveys; ideas
can be linked to areas of particular interest to the
client for in-depth exploration.

Through focus groups we learn what char-
acteristics are most salient to participants, the
level and nature of emotional value associ-
ated with those characteristics, and how par-
ticipants differ on key issues. Focus group
interviews are useful for identifying how tar-
get groups think and feel about the topic under
discussion. The complexity of insights gener-
ated by focus groups extends far beyond the
number of people involved or the cost of con-
ducting them.

Because of the small numbers involved, how-
ever, the participants cannot be expected to be
thoroughly representative in a statistical sense
of the target populations from which they are
drawn, and findings cannot reliably be gener-
alized beyond their number. 

ANNEX 2.3 NATURE AND PURPOSE OF FOCUS GROUPS
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The Operations Evaluation Department (OED), an
independent evaluation unit reporting to the World
Bank’s Executive Directors, rates the development
impact and performance of all the Bank’s completed
lending operations. Results and recommendations are
reported to the Executive Directors and fed back into
the design and implementation of new policies and
projects. In addition to the individual operations and
country assistance programs, OED evaluates the Bank’s
policies and processes.
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