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Introduction : 

Cambodia is going through an exciting phase of reforms characterised by a de-centring 

of political and administrative (and yet to begin, but intended, financial) control. This is 

ōŜƛƴƎ ŘƻƴŜ ǳƴŘŜǊ ǘƘŜ ŘŜŦƛƴƛǘƛƻƴ ƻŦ ΨŘŜŎŜƴǘǊŀƭƛǎŀǘƛƻƴ ŀƴŘ ŘŜŎƻƴŎŜƴǘǊŀǘƛƻƴΩ ό5ϧ5ύ ŀ ǘŜǊƳ 

ǘƘŀǘ ƛǎ ŀƭǎƻ ōŜƛƴƎ ǳǎŜŘ ǘƻ ŘŜŦƛƴŜ ΨŘŜƳƻŎǊŀǘƛŎ ŘŜǾŜƭƻǇƳŜƴǘΩ ƛƴ Ƴŀƴȅ ǉǳŀǊǘŜǊǎΦ ¢Ƙe 

process of decentralisation has taken the shape of empowering the provincial structure 

with the establishment of indirectly elected democratic governments. At the local 

government level, it has led to the establishment of directly elected communes for 

which elections were held in 2002 and again in 2007. The current elected commune 

members elected a district level council in May 2009, which in turn elected the 

provincial level council that is chaired by the Governor. Given the small size of the 

country, this political and administrative arrangement creates a two-tier local 

government structure that is administratively and politically linked to the indirectly 

elected federal government at the provincial level. The provincial council is envisaged as 



3|  
 

a means of providing political control over the executive, without being granted any 

legislative functions. The present phrase of reforms is aimed at democratising the 

provincial government and making the Governor accountable to the provincial council. 

At the same time they are creating another tier of government at district level (with 

political, administrative and eventually financial functions), strategically located in 

between the commune and the province. Hence, Cambodian reforms cannot be clubbed 

strictly under the definition of federalism or local governments, but need to be 

ǳƴŘŜǊǎǘƻƻŘ ǿƛǘƘƛƴ ǘƘŜ ŘŜŦƛƴƛǘƛƻƴ ƻŦ Ψǎǳō-ƴŀǘƛƻƴŀƭ ƎƻǾŜǊƴƳŜƴǘΩ ǳƴŘŜǊ ŀ ΨǳƴƛŦƛŜŘΩΣ 

ΨŘŜŎŜƴǘǊŀƭƛǎŜŘΩ ŀƴŘ ΨŘŜŎƻƴŎŜƴǘǊŀǘŜŘΩ ŀŘƳƛƴƛǎǘǊŀǘƛƻƴΦ Lǘ ƛǎ ŎƭŜŀǊ ǘƘŀǘ ǘƘŜ 5ϧ5 ǘǊŀƧŜŎǘƻǊȅ 

of the Royal Government of Cambodia (RGC) is circumspect and gradual, yet firmly 

institutionalised in the Constitution, the Organic Law, a committed Ministry of Interior 

(MoI) and existing institutions at the provincial and commune level. Yet, a lot needs to 

be done. The task ahead is being attempted to be captured in a decade long roadmap 

for D&D that is currently being prepared by MoI. This process is also being supported by 

a mechanism to transfer functions (that need to be linked to functionaries, finances & 

capacity) to the sub-national government. This consultative exercise attempts to list out 

the challenges in functional re-allocation for the rural water and sanitation sector 

(RWSS) for D&D to support local service delivery for MDGs.  

1. Background: UNICEF, RWSS & D&D: 

The RGC has embarked upon a reform path that centres on a process of democratisation 

and decentralisation for effective and equitable delivery of services to meet the 

Cambodian Millennium Development Goals (MDGs). The objective of the MDGs is to 

alleviate poverty and enhance opportunities and capacity for development. Safe delivery 

of RWSS services is central to the task of poverty alleviation as well as focusing on the 

well-being of women and children - a task at the core of the mandate given to UNICEF. 

As it has been a long standing understanding of UNICEF that the family, home and 

community have to be the focal point of all child centric interventions, D&D based 

reforms provides an opportunity to link with local governance institutions for more 

effective service delivery that have a bearing on children. It is for this reason that 

UNICEF has taken up the difficult task of understanding the challenges for functional re-

allocation for D&D of RWSS under its support to the RGC. 

1.1. Understanding Functional Allocatio n for D&D of RWSS: 

In a post-conflict situation, decentralization provides a mechanism for sharing political 

and economic power. In Cambodia, decentralization is seen as necessary to provide 

better service delivery as well as a means to democratize the political space. The design 

of decentralization and deconcentration, in any context, provides numerous options ς 

each of them having a significant bearing on the nature of local service delivery as well 

as the political structure. The outcomes of decentralization are shaped by the 

institutional and procedural details that are put in place at the design stage. As it is often 
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ǎŀƛŘ ǘƘŜ άŘŜǾƛƭ ƛǎ ƛƴ ǘƘŜ ŘŜǘŀƛƭέΦ IŜƴŎŜΣ ƛǘ ƛǎ ǾŜǊȅ ƛƳǇƻǊǘŀƴǘ ǘƻ ƘŀǾŜ ŀ ŎƭŜŀǊ Ǿƛǎƛƻƴ ƻŦ ǿƘŀǘ 

the deconcentrated and decentralized state wƻǳƭŘ ƭƻƻƪ ƭƛƪŜΦ hƴƭȅ ǿƘŜƴ ǘƘŜ ΨŜƴŘ ǎǘŀǘŜΩ ƛǎ 

ǾƛǎǳŀƭƛȊŜŘ ŎƭŜŀǊƭȅ Ŏŀƴ ǘƘŜ ΨǎƘƻǊǘ ǘŜǊƳΩ ŀǊǊŀƴƎŜƳŜƴǘǎ ōŜ ǎǇŜƭƭŜŘ ƻǳǘ ǘƻ ǎǘǊǳŎǘǳǊŜ ǘƘŜ 

medium term outputs and long term goals. However, this is easier said than done given 

that there is a lack of clarity among the various stakeholders on the purpose and goals to 

be achieved through decentralization. Hence, the design of the inception arrangements 

that are expected to facilitate the transition towards decentralisation can often be on a 

weak foundation. These inception arrangements comprise of the institutional structures, 

fiscal instrument and capacity arrangements. Hence there may be a need to invest in a 

flexible architecture of the inter-governmental structure, accountability lines, 

expenditure and revenue assignments as well as intergovernmental transfers. Similarly 

careful thought needs to be given to the manner in which the provincial and local 

government administrative functionaries align and interact with the national level 

functionaries. There is also a need to rethink the existing accountability lines of all 

functionaries to ensure greater downward accountability. The model of functional 

realignment that this report proposes provides enough room to adapt the inception 

proposals as consensus is generated among both the erstwhile beneficiaries of a 

centralised structure as well as the emerging beneficiaries of a decentralised 

arrangement.  

The specific functional allocation for D&D of RWSS would depend on certain parameters 

that may be difficult to specify by an institutional designer based on technical 

requirements at any point of time. The specific institutional design will be dependent on: 

a. The definition of decentralisation ς there is no one definition of decentralisation 

and indeed there are different pathways and institutional mechanism to reach 

any specified goal of decentralisation. Decentralisation may be defined in 

different ways by the line departments of Ministry of Rural Development (MRD) 

and the Ministry of Interior at the national level, and by the deconcentrated line 

department at the sub-province and the provincial government. Similarly there 

may be different opinion on whether power should be concentrated at the 

provincial level or further decentralised at the district or commune level.  

 

b. The political purpose of decentralisation ς while decentralisation leads to better 

service delivery, national governments need to make a political choice about the 

purpose of decentralisation ς whether the primary purpose is the efficient 

delivery of services or the core objective is empowerment and participation of 

citizens in local governance, or indeed the balance that needs to be maintained 

between service delivery and participation. A clear articulation of this for the 

RWSS sector is not in place. 
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c. The linkages of functional allocation to finance, functionaries and capacity ς 

functional allocation on its own makes little sense unless it is linked to inter-

governmental fiscal transfers, a realignment of functionaries and augmentation 

of capacity. In a context where nearly the entire RWSS sector is funded by the 

donors (all having different ideas about service delivery and decentralisation), 

functional reassignment by the government will have a limited impact unless the 

spirit and purpose is endorsed by all the donor partners. 

 

d. Changes in sector goals ς functional realignment should be sensitive to possible 

changes in sector objectives and needs. For instance, the rural water sector in 

the country is largely dependent on dug wells, hand pumps and rainwater 

harvesting structures. However, water quality issues and demands for a higher 

level of service like piped water supply would require different levels of technical 

inputs at the local level. Hence, the institutional design should be able to adjust 

to the changing requirements of the sector and be sensitive to the 

responsibilities for piped water supply that are with the Ministry of Mines and 

Industries. 

 

e. Ultimately any sectoral decentralisation should take note of the national level 

strategy for functional realignmeƴǘΦ {ǇŜŎƛŦƛŎŀƭƭȅ ǘƘŜ wD/Ωǎ мл ȅŜŀǊ ǎǘǊŀǘŜƎȅΣ ŀƴ 

earlier GTZ report on understanding functional decentralisation, and indeed 

specific decentralisation programs that are launched by major donor partners. In 

addition, the sectoral strategy for the RWSS sector that is currently being 

prepared by the MRD with the support of ADB and UNICEF will have an 

important bearing on functional reallocation. 

1.2. What is to be done? 

Apart from the above-mentioned concerns, a functional assignment for D&D 

requires: 

1. Clarity on existing roles and responsibilities at the national level as well as 

different levels of government ς mapping the existing functions! 

 

Towards this objective a template to gather information about the existing roles, 

responsibilities and number of functionaries was prepared and finalised with the 

help of the professional staff of UNICEF and MRD. Some information has been 

collected1, though not completed as many staff members are without any 

responsibility and given that they do not attend office regularly it is difficult to 

collect data on them. It was proposed that this national level picture would be 

supplemented with data from select provinces where UNICEF works on RWSS that 

                                                
1
 See annexure 1. A discussion on this data is provided in section ? of this report. 
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will be indicative of professional level capacity. It was proposed that UNICEF 

provincial level staff will facilitate the collection of this data. This exercise has not 

been completed as yet. This report has however looked at two major institutional 

arrangements in the RWSS sector ς the ADB project and the UNICEF project to 

understand the parameters of RWSS decentralisation that exist. Ultimately the 

multi donor funded RWSS sector review and strategy document that is currently 

being prepared will provide clarity on the existing roles and responsibilities in the 

sector.  

 

2. Consensus building on the parameters of D&D by donor partners and 

government over a six month period facilitated through meetings, workshops 

and studies. 

 

This consultancy report will form the basis of the first of a series of consultative 

process that will subsequently be facilitated by UNICEF and the Reference Group 

that was set-up during the course of this consultancy to build consensus on the 

parameters of D&D for RWSS. The consultant along with UNICEF staff has met 

various stakeholders to introduce and facilitate UNICEFΩǎ ǎǳǇǇƻǊǘ ƛƴ ǘƘƛǎ ŘƛǊŜŎǘƛƻƴΦ 

A consultative workshop that will facilitate a discussion on some options for 

functional allocation will be held in the second half of August.    

 

3. Create a mechanism to protect the D&D process by ring-fencing certain core 

functions that would over time facilitate a transition towards greater D&D: 

 

1. Some classification of different sets of functions 

 

This report provides some tentative classification of how functional re-

allocation can take place for D&D. Given the uncertainties attached to the 

political thrust of the decentralisation process (elaborated earlier) these 

functional realignment are in the form of some models that the 

government can consider. Given the political context where a neat re-

classification of functions can be limited, some institutional mechanisms 

listed below can assist towards further D&D and could be considered by 

the MoI in their 10 year road-map. 

 

2. Planning & Inter-Governmental Fiscal Transfers ς facilitate additional 

inter-governmental grants and an integration of decentralised planning 

with the planning process of the line department. 

 

As a fiscal outlay is central to any functional reallocation and the existing 

line departments would not want a reduction in their existing budgets, the 

government and the donor community needs to consider some inter-
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governmental grants to support some sub-national functions in the RWSS 

sector. This could be in the form of a challenge fund to facilitate D&D in 

select ministries, including MRD. However, greater integration between 

the planning process of the line department and the sub-national 

government can take place to ensure that the budgetary expenditure of 

the line departments is based on a decentralised planning process.  

 

3. Capacity -  establishment career and incentive mechanism to ensure that 

right staffing and facilitate greater accountability of line departments to 

the sub-national government either through a process of dual 

accountability or through the creation of a cadre at the district level that 

is accountable to the provincial government. While functional transfers 

coupled with functionaries and funds will augment the capacity of the 

sub-national government, there is a need to support this process with a 

capacity development mechanism. 

 

The mapping exercise will help understand the institutional linkages at the 

provincial level and present some models for the consideration of the 

government. It needs to be seen whether the RGC is successful in the 

creation of the district as a budgetary tier and to understand the quantum 

of resources that will be available at this level. This will have a bearing on 

suggestions for provincially recruited staff at the district level or indeed 

the transfer of staff currently deputed at the provincial level to the district 

level. 

 

4. Local Governance Accountability ς Based on the mapping of existing roles 

and responsibilities between the different levels of government and the 

funding mechanism of those functionalities, conduct an accountability 

assessment of all the actors involved in the provision of water and 

sanitation services at the local level (the duty bearers), looking at the 

capacity gaps in the existing horizontal and vertical accountability 

mechanisms for the benefit of the client in service delivery (the right-

holder).  This assessment should focus on three core issues: the enabling 

environment, the organizational and the individual dimension. The 

assessment will also contribute to the sectoral accountability assessment 

methodology, developed by the Regional Centre in Bangkok. 

 

5. Local Public Expenditure Management ς There is a need to provide initial 

input for discussion of the local systems & procedures for planning, 

budgeting, procurement, management and O&M etc. which underlie the 

responsibilities for infrastructure and service delivery assigned to the local 

governments. 
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¢ƘŜ Ŏƻƴǎǳƭǘŀƴǘ ǳƴŘŜǊǎǘŀƴŘǎ ǘƘŀǘ ǘƘŜ ¦b5tΩǎ wŜƎƛƻƴŀƭ hŦŦƛŎŜ ƛƴ .ŀƴƎƪƻƪ 

has offered the services of two Advisors responsible for Capacity 

Development and Governance to further D&D for RWSS. It will be good if 

the two Advisers can develop a road-map for items 3 & 4 listed above and 

ƘŜƭǇ ƛƴ ƛǘǎ ƛƳǇƭŜƳŜƴǘŀǘƛƻƴ ŀǎ ǇŀǊǘ ƻŦ ¦b5tΩǎ ǎǳǇǇƻǊǘ ǘƻ ǘƘŜ wD/Φ With 

regard to item 5, the consultant understands that WSP is undertaking a 

study on RWSS investment required in the sector. It is hoped that this 

study will provide the basis for an assessment on the requirement for a 

local public expenditure management system for RWSS which could be 

developed within the ambit of the ongoing RWSS sector review.   

2. The RWSS Sector in Cambodia 

2.1. Coverage 

The RWSS sector in Cambodia requires enormous financial and institutional inputs. It is 

estimated that up to 20% of the rural children under 5 years of age could be suffering 

from diarrhoea. The infant mortality rate and under 5 mortality rate is the highest in the 

region at 97 and 141 per 1,000 live births respectively. Cambodia has a population of 

about 14.4 million of which about 16% like in urban areas and over 12 million reside in 

rural areas. Nearly 40% of the rural population or about 5 million do not have access to 

safe drinking water. The sanitation situation is much worse, with only 19% of the rural 

population have access to toilets, which means that over 10 million people defecate in 

the open, putting at risk their families and neighbours. Extreme poverty makes the 

already critical situation far worse as the per capita Gross National Income in 2007 was 

only $ 540, with nearly 40% of the population earning less than $ 1.25 per day ς the 

international poverty line (UNICEF Website Cambodia statistics).  

The Cambodian MDG goals Ŏŀƭƭ ǘƻ άIŀƭǾŜΣ ōȅ нлмрΣ ǘƘŜ ǇǊƻǇƻǊǘƛƻƴ ƻŦ ǇŜƻǇƭŜ ǿƛǘƘƻǳǘ 

ǎǳǎǘŀƛƴŀōƭŜ ŀŎŎŜǎǎ ǘƻ ǎŀŦŜ ŘǊƛƴƪƛƴƎ ǿŀǘŜǊ ŀƴŘ ōŀǎƛŎ ǎŀƴƛǘŀǘƛƻƴέΦ This translates into 

increasing the percentage of rural population from 8.6% to 30% by 2015. For drinking 

water the increased access target needs to rise from 24% to 50% (Ministry of Planning 

website, Royal Government of Cambodia). If we were to accept the abovementioned 

figures to be reliable, then apart from sustaining the level of existing service another 1.5 

million people need to be provided safe water and sanitation in the next six years. 

Further to these targets, the National Policy on Water and Sanitation that was drafted as 

ŜŀǊƭȅ ŀǎ нлло ǎǘŀǘŜǎ ǘƘŀǘ ά9ǾŜǊȅ ǇŜǊǎƻƴ ƛƴ ǊǳǊŀƭ ŎƻƳƳǳƴƛǘƛŜǎ Ƙŀǎ ǎǳstained access to safe 

ǿŀǘŜǊ ǎǳǇǇƭȅ ŀƴŘ ǎŀƴƛǘŀǘƛƻƴ ǎŜǊǾƛŎŜǎ ŀƴŘ ƭƛǾŜǎ ƛƴ ŀ ƘȅƎƛŜƴƛŎ ŜƴǾƛǊƻƴƳŜƴǘ ōȅ нлнрΦέ 
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2.2. Constraints  

Based on a discussion with various stakeholders, the key constraints in the sector are as 

follows: 

Basic level of service: It should be mentioned that the increased access to sanitation is a 

ǊŜǎǳƭǘ ƻŦ ¦bL/9CΩǎ ǘƘǊǳǎǘ ǘƻǿŀǊŘǎ /ƻƳƳǳƴƛǘȅ [ŜŘ ¢ƻǘŀƭ {ŀƴƛǘŀǘƛƻƴ ό/[¢{ύ ǘƘŀǘ ǇǊƻǾƛŘŜǎ 

basic sanitation infrastructure. Similarly, for rural drinking water the coverage is in the 

form of hand pumps, dug wells, ring wells and rainwater harvesting systems. Piped 

water supply, that is known to provide better water quality, is not a technological option 

for rural Cambodia given the lack of fiscal instruments and donor funds for this high cost 

technology. Hence, the Rural Water Supply department in Cambodia is basically a 

provider of hand pumps (the Vietnamese VN6 for shallow wells and Indian Afridev hand 

pump for lower groundwater tables) that are eventually maintained by the Water and 

Sanitation User Groups (WSUG). MRD also provides ring wells, which do not require 

much maintenance, as well as rainwater harvesting structures where the maintenance is 

done at the household level.  

Fiscal constraints: The most important constraint towards meeting the MDGs is the lack 

of national budgetary support to the RWSS sector. Widespread poverty in the rural areas 

impedes the ability to people to maintain even the existing levels of services for water 

and sanitation, leave along make efforts towards upgrading them. Even though the 

government relies on donor funding for all new RWSS investment, this is limited and less 

than half the amount needed to reach the MDGs by 2015. Cambodia will shortly receive 

the follow-up loan from the ADB, and UNICEF will continue its support to the national 

government, but other donors are not present in this sector. The national budget for this 

sector is limited as given in Table 1.  

Table 1: State budget for rural water supply facilities  
Unit: Million riel (R 200 million is about US$ 10,000) 

No. Types of 
facilities 

2006 2007 2008 2009 

Planned  Actual 
expense 

Planned  Actual 
expense 

Planned  Actual 
expense 

Planned  Actual 
expense 

1 Rehabilitating 
existing water 
wells (60% for 
2008-2009) 

500 500 500 500 1,090 1,090 1,928   

2 Constructing 
new water 
wells (20% for 
2008-2009) 

0 0 0 0 363.2 363.2 642.8   

3 Rehabilitating 
existing 
community 
ponds (20% 
for 2008-9) 

0 0   0 363.2 363.2 642.8   

  Total per year 500 500 500 500 1,816 1,816 3,214   
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Table 2 provides projections of sector investments committed and the amount that 

requires to be raised. A recently commissioned Water and Sanitation Program study on 

financing requirements of the sector will throw more light on the gap between the 

demand and supply and suggest mechanisms to bridge the gap.  

Table 2: Total Investment C ommitted and Planned for the RWSS Sector, 2006 -

2015.  

 

Institutional Reforms and Capacity constraints: The MRD has deconcentrated institutions 

at all levels of the government, national, provincial and district level and has 

mechanisms to work at the commune and the WSUG level. However, there is a need for 

both administrative reforms as well as functional reassignment to enable a D&D delivery 

of services to meet the MDGs. The broad policy guidelines for this can be derived from 

the National Policy for Water Supply and Sanitation and the working drafts of the 10 

year National Program for Sub-National Democratic Development. This report along with 

RWSS Sector Review that is currently being undertaken by the ADB will help provide 

insights to manage the institutional reforms and the transition towards D&D in the 

Year Investment (US$) Committed 

investment 

(US$) 

Total sector 

investment plan 

(US$) 

Variation 

between 

committed & 

planed 

investment (US$) 
RWS SH 

2006 5,295,600 3,530,400 8,826,000 10,276,000 1,450,000 

2007 5,916,600 3,944,400 9,861,000 10,276,000 415,000 

2008 4,464,000 2,976,000 7,440,000 10,276,000 2,836,000 

2009 8,260,800 5,507,200 13,768,000 10,276,000 (3,492,000) 

Sub-total 23,937,000 15,958,000 39,895,000 41,104,000 1,209,000 

2010 5,788,800 3,859,200 9,648,000 10,276,000 628,000 

2011 4,957,200 3,304,800 8,262,000 10,276,000 2,014,000 

2012 2,225,400 1,483,600 3,709,000 10,276,000 6,567,000 

2013 2,225,400 1,483,600 3,709,000 10,276,000 6,567,000 

2014 2,225,400 1,483,600 3,709,000 10,276,000 6,567,000 

2015 1,113,000 742,000 1,855,000 10,276,000 8,421,000 

Sub-total 18,535,200 12,356,800 30,892,000 61,656,000 30,764,000 

Total 42,472,200 28,314,800 70,787,000 102,760,000 31,973,000 
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RWSS sector. It needs to be pointed out that there is a lack of the ability to attract 

quality human resources in the national and provincial level, lack of capacity at all levels 

to adequately manage the needs of the sector, weak regulatory and quality check 

mechanisms, and poor accountability norms. Apart from the capacity at the national, 

provincial and the district level, there is an urgent need to also build the capacity of non-

governmental organisations as well as private suppliers to help build the RWSS 

infrastructure. 

Lack of Political Recognition of the Role of Water and Sanitation to help Alleviate 

Poverty: The economic benefits from improved water and sanitation and its role in 

assisting to alleviate poverty is well documented. Yet, there is a lack of political will in 

prioritizing water and sanitation services, giving it a prominent place in national 

development plans, as well as allocating adequate resources for the sector. Hence, this 

is not only a failure of the political leadership as well as the sector administrators, 

professionals, donor groups as well as the civil society to adequately prioritise the 

requirements of this sector and its contribution to help alleviate poverty. 

2.3. National  Policy  on Water and Sanitation , 2003 

The National Policy on Water and Sanitation is in three parts (i) urban water supply, (ii) 

urban sanitation, and (iii) rural water supply and sanitation. The key features of the 

policy are: 

¶ Government to act as a facilitator of the sector, enabling other organisations to 

deliver services 

¶ Prioritises services for the poor 

¶ Clearly defines the role of the private sector in service delivery and the role of 

government to enable the private sector to achieve this 

¶ Establishes the role of communities in the management of their water supply 

and sanitation services 

¶ Communities have to choose the type and level of service, based on information 

provided on the technical and financial aspects of the service options 

The policy defined the roles and responsibilities of the key levels of administration, the 

NGOs and the private sector as listed in Table 3. It needs to be noted that a policy 

document is not law; hence the institutional linkages that have been listed here are not 

statutory. However, these continue to be relevant today and need to be further defined 

in the context of recent changes in the role of the sub-national government, particularly 

the establishment of the Provincial and District Councils. As per the policy document, 

the responsibility for RWSS at the provincial level rests with the Provincial Rural 

Development Committee that is to be assisted by the PDRD of the MRD and its DORD.  
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Table 3: Roles and Responsibilities at Different Levels, National Policy 2003  

Level  Roles and Responsibilities 

Central 

Government 

Government will function as a facilitator at all levels and promote 

communication between communities and RWSS service providers, as well as 

within the government itself. Government also will seek to improve 

coordination between sector stakeholders in order to make the best use of 

resources, to lower the cost of services, to avoid duplication of effort, and to 

lend support where needed. Specific roles include: 

¶ Establish an independent regulatory body to facilitate active participation 

by communities and service providers in sector-related interventions 

¶ Secure financing for the sector 

¶ Formulate, disseminate, and implement RWSS policies, regulations and 

strategies 

¶ Prepare plans for putting the Policy into practice 

¶ Coordinate internal and external assistance, and sector interventions 

¶ Develop and strengthen mechanisms or systems for monitoring and 

evaluating the performance of the sector to ensure that progress towards 

the sector vision is on target 

¶ Establish drinking water quality standards, and monitor and access the 

quality of drinking water sources 

Provincial 

Government 

The Provincial Rural Development Committee (PRDC) is responsible for rural 

development planning at the provincial level. This role includes the following 

responsibilities: 

¶ Collect necessary planning data and information 

¶ Prepare provincial development plans and related budgets 

¶ Facilitate, monitor and evaluate all rural development programmes and 

projects 

¶ Provide support to inter-departmental cooperation and coordination in 

the field of RWSS services at the provincial level 

¶ Provide support to the development of the private sector, especially the 

development of RWSS sector 

¶ Establish Commune Rural Development Committees 

¶ Certify Village Development Committees (VDCs) 

The Provincial Department of Rural Development (PDRD) is responsible for 

implementing and coordinating all MRD-supported activities within each 

province. It is assisted in this task at the district level by the District Office of 

Rural Development (DORD). 

Commune 

Level 

Government 

New and recent legislation and related guidance regarding commune 

governance may be of particular relevance to the RWSS policy and strategy. 

The legislation and guidance will clarify the responsibilities and roles of the 

commune-level bodies, including clarifying the relationship of the Communes 
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to Village Development Committees, and identifying appropriate roles for the 

Commune regarding the sector vision and Policy. 

Community 

Roles and 

Responsibilities 

¶ Establish water and sanitation user groups for the transparent and 

sustainable operation and management of water services 

¶ Participate in the planning process to ensure that the community receives 

the type of services they want and that the users are willing to pay for 

them 

¶ Play a leading role in RWSS financial management, such as budget 

preparation, setting community contribution levels, selection of service 

providers, and setting user fees and tariffs 

¶ Contribute to the implementation and the construction of water supply 

and sanitation facilities, including financing, labour, materials, and other 

forms of contribution 

¶ Monitor and evaluate the RWSS services in terms of operation, cost, 

accessibility and impact on community, health and welfare 

Water and 

Sanitation User 

Group (WSUG) 

The primary responsibility of WSUG is to ensure the sustainability and 

transparency of RWSS services at the community level, through system 

planning, management, operation and maintenance, and promoting a sense 

of ownership. 

Non-

Governmental 

Organisation 

(NGO) 

The primary role of NGOs will be to help organise communities and build their 

caǇŀŎƛǘȅ ƛƴ ǎǳǇǇƻǊǘ ƻŦ ǘƘŜ ŎƻƳƳǳƴƛǘȅΩǎ ǉǳŜǎǘ ŦƻǊ ƻǿƴŜǊǎƘƛǇ ŀƴŘ ƳŀƴŀƎŜƳŜƴǘ 

of sustainable and equitable RWSS services. NGOs will: 

¶ Facilitate community organization and build community capacity in order 

to promote a sense of ownership and to sustainably manage the services 

¶ Assist communities to identify RWSS related problems and to make 

informed choices regarding solution to those problems 

¶ Help mobilise funds on behalf of the community and arrange access to 

micro-credit in order to support community initiatives and to build 

community capacity for the transparent management of funds 

¶ Facilitate participatory monitoring of progress to determine whether 

activities are being carried out according to plan and whether outcomes 

desired by the community are being achieved 

¶ Assist communities in making contact with agencies, firms and individuals 

who are able to provide services, spare parts, training and technical 

assistance 

Private Sector The primary role of the private sector is to provide RWSS infrastructure-

related services to communities with efficiency, accountability, and 

responding to community demands 

Source: Kingdom of Cambodia, 2003. National Water Supply and Sanitation Policy, Part 

III ς Rural Water Supply and Sanitation Policy, Chapter 2, pp. 6-8, Unofficial Translation. 
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The policy document also states that the MRD would, άŜstablish an independent 

regulatory body to facilitate active participation by communities and service providers in 

sector-related interventionsΩΦ bƻǘƘƛƴƎ Ƙŀǎ ōŜŜƴ ŘƻƴŜ ǘƻ ǘƘƛǎ ŜŦŦŜŎǘ ǘƛƭƭ date. Further 

clarification on functional responsibilities would have to start from this document and 

needs to be supplemented with fiscal capacity, functionaries as well as a comprehensive 

capacity development plan.  

It needs to be appreciated that even though there is an enabling environment for D&D 

and that we are dealing with a sector that is already decentralised in many ways, the 

task of functional clarification will not be an easy one. One such attempt was made 

during a workshop held in November 2005 towards finalising the RWSS Sector Review 

report. However, given the complexity of the sector, the roles and responsibilities of the 

different actors in the sector could not be defined. Perhaps this had to do with the 

particular classification of functions under categories such as planning, coordination, 

regulation, service delivery, monitoring and evaluation and operation and maintenance. 

Functions such as planning are done at various levels ς national, provincial, district, 

commune and village. Similarly service delivery requires inputs at all levels. While some 

level of categorisation is desirable as has been provided in Table 4 later in the report to 

focus on core functions at various level, a detailed mapping of functions at various tiers 

need to be undertaken keeping in mind the linkages at various levels for say planning or 

service delivery. 

3. Mapping of Existing Functions:  

The Ministry of Rural Development (MRD) was established in January, 1996 for 

improving living standards and alleviating rural poverty. As per the Sub-Decree on the 

Organization and Functions of the Ministry that were issued in April, 1996, the MRD is 

organized around a General Inspectorate, a General Department for Technical Affairs 

and a General Department for Administration and Finance. The Department of Technical 

Affairs has five departments ς Rural Water Supply, Rural Health, Community 

Development, Rural Economic Development, and Rural Roads. The above-mentioned 

legislation does not list out the detailed functions of the MRD. In practice, the MRD 

carries out all functions on behalf of government. Under a centralised system, it worked 

through its deconcentrated provincial and district level offices, especially for Rural 

Water Supply, Rural Health and Rural Roads. 

Apart from budgetary support from the national exchequer, the MRD or the PDRD also 

receive funds from donors. The District Office of Rural Development (DORD) assists the 

PDRD with implementing the projects in collaboration with beneficiaries. MRD set up 

committees such as the rural well maintenance committee, the village development 

committee and early childhood education committee exist only on paper with the 

support of some NGOs and other partners. While these committees work in close 
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collaboration with the commune councils, the formal linkages with the local government 

do not exist. They work as deconcentrated units of MRD.  

3.1. Structure and Capacity of MRD : 

Figure 1: Organisation of MRD  

 

 

It needs to be pointed out that though there is a line department looking after water 

and sanitation respectively within the MRD, they have very little funding to be able to 

provide any meaningful delivery of services to rural Cambodia. The MRD funds are 

usually spent on maintaining the tubewells. Most of the funding related to rural water 

and sanitation is provided through donor projects ς the current big two being the ADB 

supported Tonle Sap Rural Water Supply and Sanitation project and UNICEF supported 

Water Supply, Sanitation and Hygiene (WASH) Project under the Seth Koma (Community 

Action for Child Rights) Programme. However, we should also refer to the erstwhile Seila 

ǇǊƻƎǊŀƳƳŜ ǘƘŀǘ ƛƴƛǘƛŀǘŜŘ /ŀƳōƻŘƛŀΩǎ ǊƻŀŘ ǘƻǿŀǊŘǎ ŘŜŎŜƴǘǊŀƭƛȊŀǘƛƻƴ ŀƴŘ ŘŜǾŜƭƻǇŜŘ ǾŜǊȅ 
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robust commune councils. Similarly, while piped water supply is limited in rural 

Cambodia, we should refer to the institutional arrangements with regard to its provision. 

Various studies have documented the institutional arrangements that exist in the RWSS 

sector in Cambodia, including the 2006 sector study and the recent study on the ADB 

project as well as the project documents of UNICEF, and the Cambodian Development 

wŜǎƻǳǊŎŜ LƴǎǘƛǘǳǘŜΩǎ {ǘǳŘȅ ƻŦ [ƻŎŀƭ {ŜǊǾƛŎŜ 5ŜƭƛǾŜǊȅΦ ¢ƘŜ ƪŜȅ ƛƴǎǘƛǘǳǘƛƻƴŀƭ ŀǊǊŀƴƎŜƳŜƴǘǎ 

for these projects are detailed below. 

Figure 2: Department of Rural Water Supply  

 

 

 

 

The Department of Rural Water Supply (DRWS), as understood by its staff, is responsible 

for the following: 

¶ To prepare short/medium/long-term plans for the rehabilitation and 

development of small-scale irrigation systems at the family, village and commune 

levels and small-scale energy projects as well as clean water supply programs;  

¶ To survey, research, design and carry out small-scale irrigation projects at the 

family, village and commune levels and small-scale energy projects as well as 

clean water supply program in collaboration with relevant institutions; 

¶ To monitor and ensure the quality of wells and well-water before villagers are 

free to use it daily; and 

 



17 |  
 

Figure 3 : Department of Rural Health Care  
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¶ To prepare and produce documents covering operation and maintenance for 

ǎƳŀƭƭ ǎŎŀƭŜ ƛǊǊƛƎŀǘƛƻƴ ŀƴŘ ŎƭŜŀƴ ǿŀǘŜǊΣ ŀƴŘ ǘƘŜ ƻǊƎŀƴƛǎŀǘƛƻƴ ƻŦ ǿŀǘŜǊ ǳǎŜǊΩǎ 

association.  

It is clear that neither the DRWS, nor the Department of Rural Health Care (DRHC) have 

even a Director level officer dedicated to either water or sanitation. It may make sense 

to merge the two units in these two Departments to form a Department of Rural Water 

and Sanitation to bring about a greater convergence in the sector under a unified 

leadership. 

The leadership role should include: 

¶ Sector visioning, policy making, functional reallocation, clearing standards and 

setting up a regulatory body and quality monitoring agency 

¶ Secure and plan for financing the sectoral requirements, through the national 

budget and by coordinating with the donor agencies 

¶ Preparing long term plans and establishing mechanisms to put them in practice 

¶ Facilitate coordination with different government tiers and across departments 

and ministries 

¶ Putting in place a capacity development framework to address the existing and 

future needs of the sector as well as of D&D and private sector participation 

However, given that the functions of the DRWS and the DRHC are not clearly defined, a 

template in the form of Annexure 1 was prepared in May in consultation with the DRHC. 

It was expected that this will be filled up by the two departments as well as a few 

provinces and districts in which UNICEF works so that we have a better idea of the 

functions at the various tiers of the MRD. The headings in this Annexure were selected 

to ensure that these can only be filled when a particular staff reports to the office. Till 

the conclusion of this assignment in August, date this provincial and district level data 

has not been collected and details of only 26 staff members of the DRHC has been 

received. What we did manage to do in the last week of this assignment was to get a 

quick overview of the staffing and units in DRWS that is given below and for DRHC that is 

provided in Annexure 2. 

It is estimated that the DRWS has about 86 staff, of which only 30 have professional 

qualification, including the 10 deputy directors. The six major groupings as per their 

functional assignment (apart from the 10 deputy directors) are as under: 

1. Well drilling team: 5 person  

2. Water education and monitoring team: 6 person (UNICEF funded work) 

3. Arsenic investigation and education team: 5 person (UNICEF funded work) 

4. Planning development team: 3 person 

5. Administration and finance team: 4 
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6. Counterpart team working for donor funded project: 12 person (10 for ADB 

project funded project and 2 for IMF funded project) 

Table 3: National and Sub-National level Administrative Units of MRD and MOI  

Administrative 

level 

Ministry of Rural Development Ministry of Interior 

National  MRD has 11 departments,  4 of 

them deal with rural water supply 

and sanitation   

MOI with many departments, one of 

these deals with local administration, 

which is linked to the provision of 

rural water supply and sanitation 

services. 

Provincial  PDRD with six sections: (i) rural 

water supply, (ii) rural health care, 

(iii) rural credit, (iv) rural roads, (v) 

community development, and (vi) 

administration and finance. 

MOI appointed Provincial Governor, 

Provincial Council elected for first 

time on 17 May, 2009. 

Provincial Rural Development 

Committee (PRDC) chaired by 

Governor with members comprising 

PDRD Director as Vice Chair, and 

Directors of (i) health, (ii) women's 

affairs, (iii) agriculture, (iv) water 

resources, (v) planning, (vi) interior, 

(vii) education and public and 

transport. 

No direct link between the PDRD and 

the elected Provincial Council. 

District  District Office of Rural Development 

is weak, and where it exists often 

consists of only a few persons 

without clear responsibilities. 

TSRWSSP is developing capacity at 

this level to help supervise field 

activities of that project. 

MOI appointed District Chief, District 

Council elected for first time on 17 

May, 2009. 

District level weak as bypassed by 

Organic Law which allows the 

Province to deal directly with the 

commune.  

Commune MRD is not officially represented at 

the commune level (after 2002) 

Elected Commune Council (CC) 

chaired by Commune Council Chief 

who is also elected at the time of CC 

election. 

Village Village Development Committee 

(VDC) exists in some villages. 

MOI appointed Village Chief. Elected 

Village Council chaired by Village 

Chief. 
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In other words, only about 45 of the 86 staff work on a regular basis and have specific 

functions assigned to them (Based on an interview by Kim Sreang, 19 August, 2009). The 

same can be said for DRHC as well as the provincial and district units of MRD. 

Government positions are badly paid and often the professional managers have no 

control over their staff that may be recruited by the political bosses.  

It is estimated that each PDRD has about 60 staff, looking after RWS, RHC and 

Community Development. At the district level, there would be at best 5 staff who are 

not reporting directly to any PDRD unit ς they do not have clear classifications, sections 

and groups. In many districts, the DORD staff does not have an office or a place they can 

report to daily. The DORD officials are also not implementers, but facilitators for water 

and sanitation projects as will be discussed in relation to the ADB, UNICEF and 

Commune led projects. 

As MRD has long ceased to be an implementer of projects, there is little justification for 

its existence at the sub-national level as a line agency. There would be greater 

coordination if the PDRD was to work under the guidance of the Provincial Council and 

the DORD under the District Council. In any case, there is a need for vertical linkages 

ōŜǘǿŜŜƴ ǘƘŜ aw5Ωǎ ŘŜŎƻƴŎŜƴǘǊŀǘŜŘ ǳƴƛǘǎ ǿƛǘƘ ǘƘŜ ǎǳō-national government. This can 

only be strengthened if direct fiscal transfers take place from the national government 

to the sub-national governments. 

3.2. ADB Tonie Sap Rural Water Supply and Sanitation Project  

(TSRWSS): 

The national institution that is overall in responsible for the implementation is the MRD. 

As the MRD is further compartmentalised with units and there is a need to bring in other 

departments, for the sake of effective coordination a Steering Committee has been set 

up. This is under the leadership of the Secretary of State with members from rural 

health care, community development, rural water supply, gender group, the Planning 

Department as well as provincial departments of rural development from the 5 project 

provinces. This committee meets quarterly, approves the plans, ensures timely 

implementation and ensures effective coordination. The implanting office is the Project 

Management Unit (PMU) under the Director, Rural Water Supply supported by a 

dedicated professional and technical staff along with a team of consultants. There is 

close coordination with Director, Rural Health Care in issues related to sanitation. The 

PMU is responsible for planning, allocation of funds to the provinces, technical and 

managerial support to the Provincial Implementing Units (PIUs), procurements of high 

value contracts, capacity support, coordinate and supervise land acquisition and 

resettlement, set up management, reporting and planning systems, preparing a national 

data base, as also reporting to the Steering Committee and the ADB.  
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At the provincial level, a Project Implementation Unit (PIU) is situated within the PDRD 

structure and managed by a senior official with the help of regular staff as well as 

project consultants. As the implementing unit, the PIU selects villages, communes and 

districts as per the laid down criteria, selects and manages NGO partners, manages 

procurement, organises meetings at the sub-provincial level, supervises field units, 

collects data, monitors progress, provides technical designs as well quality assurance, 

oversees land acquisition and environmental clearance, reports at the national level, etc. 

Overall all implementing related issues are handled at this level.  

At the sub-provincial level, the District Office of Rural Development looks after the 

projects by assisting the PIUs, helping the water and sanitation groups (WSUGs) plan, 

supervise and monitor the infrastructure development and ensuring that the minimum 

quality standards of the infrastructure as well as of the water is maintained. These 

district offices help communicate between the communes and the provincial level. 

While the Royal Government of Cambodia proposes to empower the district level local 

government unit, at present there are no linkages between the project and the local 

government at this level.  

Cambodia has already started empowering the Commune Councils as local government 

units that have a substantial role to play through its planning and budget committee 

(PBC). Each village sends two representatives to this committee, usually the village chief 

ŀƴŘ ŀ ǿƻƳŜƴΩs representative. The PBC prepares a comprehensive commune 

development and investment plan that is submitted at a district integration workshop 

for funding by the government or donors. It is here that the PIUs form linkages and 

partnerships with specific communes. Once the communes are selected for the ADB 

project, the communes approve the water supply and sanitation village plans (WSSVPs) 

for the consideration of the PIU, the register the WSUG, also assume ownership of the 

project infrastructure and facilitate the land acquisition and environmental clearance.  

At the village level the WSSVP is prepared based on an appraisal of the water needs of 

different stakeholders (including the poor, minorities and women), who debate the 

technical options and identify the local, beneficiaries and clarify the financial and other 

contributions towards the capital cost as well as operation and maintenance (O&M). The 

key functionaries are the village PBC and VDC members as well as the facilitating NGOs. 

And the key responsibility is coordination and approval of the WSSVP, including land 

acquisition and environmental investigation. Finally there is the Water and Sanitation 

¦ǎŜǊǎΩ DǊƻǳǇ (WSUG) that forms a Board to supervise and certify the construction, 

ensure proper O&M, collect capital cost and user fees and if necessary appoint a private 

operator for the system. aŜƳōŜǊǎ ƻŦ ǘƘŜ ¦ǎŜǊǎΩ DǊƻǳǇ ǇŀǊǘƛŎƛǇŀǘŜ ƛƴ ƛŘŜƴǘƛŦƛŎŀǘƛƻƴΣ 

planning and hygiene education meetings, provide capital costs, elect WSUG Board, 

make timely payments and maintain household latrines and household water 

equipments. 
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It also merits mention that the ADB project promotes a policy of subsidizing very 

expensive toilets to rural Cambodia. Most of these toilets are ceramic pans, pour flush 

with water seal and a sceptic tank. These can cost as much as US $ 400 per household 

and the demand is created by subsidy. Hence, hygiene education is low, community 

participation and collaboration is limited, the NGOs have limited capacity with regard to 

generating participation and for a project such as this, the capacity and resources at the 

PDRD level limited. This project is led by the government officials, the PDRD staff, and its 

sustainability is linked to available funding. There is a need to learn from the techniques 

used ōȅ ¦bL/9CΩǎ /[¢{ ǘƻ ƎŜƴŜǊŀǘŜ ŀƴŘ ǎǳǎǘŀƛƴ ǇŀǊǘƛŎƛǇŀǘƛƻƴ ǘƘŀǘ ƛǎ ƪŜȅ ǘƻ ǎǳǎǘŀƛƴŀōƭŜ 

service delivery, even though the quality of the sanitation infrastructure is far superior. 

3.3. UNICEF ς supported Water Supply, Sanitation and Hygiene (WASH) 

Project  

The UNICEF WASH project is directly integrated with the existing national and provincial 

level administrative structure.  At the national level the Director of Rural Water Supply 

and the Director of Rural Health Care respectively oversees the water supply and 

sanitation and hygiene component of the Project. For DRHC, the UNICEF-supported 

Project, which covers among other things, CLTS (Community Led Total Sanitation), is in-

fact the major responsibility of the Director and his staff. ¢ƘŜ 5ƛǊŜŎǘƻǊ 5w²{Ωǎ ƳŀƧƻǊ 

responsibility is the ADB funded TSRWSS project.   

Through this project and other social welfare projects, UNICEF supports the Cambodian 

DƻǾŜǊƴƳŜƴǘΩǎ 5ϧ5 ǇǊƻƎǊŀƳ at the provincial level and sub-provincial level. This includes 

strengthening the Provincial AdministǊŀǘƛƻƴΩǎ 9ȄŜŎǳǘƛǾŜ /ƻƳƳƛǘǘŜŜ ό9·/haύΣ the 

Provincial Rural Development Committee, as well as working with the line staff of MRD, 

the Provincial Department of Rural Development (PDRD) and its District Office of Rural 

Development (DORD). There is direct involvement at the Commune level and the village 

level with the people. Taking up from the Seila model as well as other efforts to 

strengthen the commune councils, UNICEF has made the commune the focal point in 

their effort to decentralise the service delivery for sanitation. It is not merely the 

ǎǳǇǇƻǊǘ ǘƻ ǎŀƴƛǘŀǘƛƻƴ ǘƘŀǘ ƛǎ ǘƘŜ ōŀǎƛǎ ƻŦ ¦bL/9CΩǎ ǎǳǇǇƻǊǘ ǘƻ ǘƘŜ wD/Σ ōǳǘ ƛǘ Ŏŀƴ ŎƭŀƛƳ ǘƻ 

be one of the few donors that is passionate about D&D, has invested in its staff learning 

more about D&D, and is conscious of the fact that sustainable water and sanitation in 

rural Cambodia requires robust institutions that support the strengthening of the D&D 

process. Figure 4 ƛƭƭǳǎǘǊŀǘŜǎ ¦bL/9CΩǎ ǎǳǇǇƻǊǘ ǘƻ 5ϧ5 ƛƴ ǊǳǊŀƭ /ŀƳōƻŘƛŀΦ 

The commune activities to build and coordinate local partnerships for improved access 

to water, sanitation and hygiene services include: 

¶ Review the sanitation and hygiene situation in the villages within the communes 

¶ Identify villages with the lowest level coverage/the worst situation 
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¶ Discuss with the village chiefs the support that they need to conduct a CLTS 

ignition 

¶ Discuss with PDRDs the support to be provided to the village chiefs for CLTS 

ignition 

¶ Ensure that each village develop a community action plan following the ignition 

of CLTS initiative 

Figure 4: UNICEF Support to D&D 

 

¶ Request for materials and technical support from DORD or PDRDs 

¶ Monitor progress of community action plan 

¶ Identify local producers of concrete rings and/concrete slabs and check if they 

are willing to produce simpler, cheaper materials and market these products to 

the CLTS villages 

¶ Identify NGOs working in the communes and discuss with them the possibility of 

further supporting Open Defecation Free (ODF) villages 
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¶ Community-led arsenic testing and education activities: support community 

volunteers in their work to communicate key arsenic-related messages to 

affected villagers in order to increase knowledge on the arsenic issue and 

encourage people in high-risk areas to change their practices 

¶ Collaborate with PDRD staff on issues relating to arsenic contamination in 

commune water supply 

Communes can allocate commune funds for: 

¶ Monitoring and Support to CLTS initiative 

¶ Community Awareness raising campaigns: World Water Day, National Sanitation 

Day, Global Handwashing Day 

¶ Organize commune level quarterly meeting and invite village facilitators from 

successful villages to share experience 

¶ Organize exchange visits among villages 

¶ Organize hygiene promotion campaigns at the commune level 

¶ Celebrate the achievement of ODF status following successful implementation of 

CLTS approach                                

 

 

Box 1: Financial flow for RWS project in DRWS  

There are three main channels of financial flow to build RWS facilities: 

1. ADB funded project:  

Á Fund flows to MEF; 

Á MEF transfers to DRWS, PMU at the national; 

Á PMU flows PDRD, PIU at the provincial level; 

Á PMU and PIU direct contract with the contractors for building RWS 

facilities.  

2. UNICEF funded project:  

Á Fund flows to DRWS for activities implemented by central level 

Á Fund flows to PDRD through Excom PRDC; 

Á Technical Support Unit (TSU) of Excom PRDC direct contact with 

contractors for building RWS facilities under the supervision of UNICEF.   

3. State budget funded project: 

Á Fund flows to DRWS; 

Á DRWS allocates fund to PDRDs based on their annual plan; 

Á PDRD directly contact with the contractors for building RWS facilities 

under supervision of DRWS of MRD. 
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During field visits to ADB and UNICEF project in Kampong Thom province, it was evident 

that the ADB project officials were struck by the motivation of the provincial, district and 

commune as well UNICEF staff in their ability to motivate communities to achieve ODF 

status without any capital subsidy to the people. UNICEF has worked out a motivation 

incentive with the PDRD staff and along with the assistance of the commune members 

managed to achieve amazing results towards making villages ODF.  

A careful look at the financial flow under the different projects clearly points out that 

UNICEF has made good use of the existing fiscal transfer models in order to strengthen 

the sub-national government towards D&D. UNICEF has pointed to some bottlenecks in 

the procurement process as well as the Excom structure at the Provincial level and how 

this transition towards decentralisation is being managed as provided in Annexure 3 & 4. 

The Procurement mechanism as provided in Annexure 3 could well be replicated by 

other donors working at the sub-national government level. Annexure 4 details that the 

process of integration has not been an easy one, yet given that this arrangement is in 

ƭƛƴŜ ǿƛǘƘ ǘƘŜ ƎƻǾŜǊƴƳŜƴǘΩǎ 5ϧ5 ǎǘǊŀǘŜƎȅΣ ǘƘŜ ƛƳǇŜŘƛƳŜƴǘǎ ƘŀǾŜ ōŜŜƴ ǊŜƳƻǾŜŘ ŀǎ 

swiftly as they were noticed. In stark contrast, the ADB has invested in a PMU model of 

functioning that builds capacity outside the sub-national government structure under a 

deconcentrated national government unit. Clearly there is little appreciation of the 

inherent causes of a lack of capacity at the provincial level. There is also little effort 

towards assisting in building administrative, financial and technical capacity at the sub-

national level that would last beyond the timelines of the existing project. 

3.4. The Central Role of the Commune under the Seila Programme  

CamōƻŘƛŀΩǎ ǊƻŀŘ ǘƻǿŀǊŘǎ ŘŜŎŜƴǘǊŀƭƛȊŀǘƛƻƴ ǿŀǎ ƛƴƛǘƛŀǘŜŘ by the Commune centric Seila 

programme. The Commune Council through the Village Development Committee 

generated demand for RWSS services. MRD essentially worked at the grass roots level by 

developing a strong tradition of participatory planning with Village Development 

Committees and with the Commune Councils that were established in 2001. The 

Provincial Rural Development Committees (PRDC) were set up along with its Technical 

Assistance Unit (TAU), which was concerned with providing technical assistance for the 

design and contracting of small scale infrastructure projects. 

The Water and Sanitation User Group (WSUG) is set up on the basis of a ministerial 

guideline for about 20-25 user families. Most funding for wells comes from a 

discretionary fund allocated by the national government to the commune councils. 

Under this scheme, a project proposal is prepared by the WSUG to the Commune 

Council. It is evaluated by the Commune M&E Focal Persons ς one a Commune 

Councillor and another from the Planning and Budgeting Committee of the Commune 

Council. Once the project is cleared, a contractor ς recognised by the province, 

implements the project. The quality assurance is done by the Commune Chief and a 

Provincial TSU representative. 5% of the payment is withheld till the guarantee period of 
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6 months during which time the contractor undertakes repairs. The maintenance of 

these wells is subsequently done by the WSUG. The Commune Council also has a role to 

play in ensuring that public funded wells that are constructed in private land are open to 

access for all users.  

Under this arrangement, we find that the MRD and the PDRD accessed Commune 

Council funds to assist in providing drinking water to WSUG. It was also observed that 

the PDRD did not manage to extend its services to WSUG as far as timely and 

satisfactory maintenance of these wells were concerned. There were problems related 

to timely procurement of spare parts and providing it to WSUG. In many areas even 

though the WSUG were formed, they only existed on paper. 

3.5. Piped Water Supply to Rural Areas  

While piped water supply, by law is under the purview of the Ministry of Industry, Mines 

and Energy (MIME), they have entered into a Memorandum of Understanding (MOU) 

with the MRD to ensure that small, non-commercial piped water projects of community 

orientation can be regulated by MRD. Given that there is no dedicated funding source 

for this technology, piped water supply (PWS) has a limited reach in rural Cambodia. 

While PWS should be possible wherever there is a concentration of at least 150 families 

within a distance of about 15 meters or so, this would require a development of private 

service providers under full ownership, build operate and transfer, leasing contract, 

management contract or service contract. On paper technical advice can be sought from 

NGOs and private engineering firms, lack of public funding is a major constraint and this 

mechanism has not really taken off since the MOU between MIME and MRD was signed 

in 2001. As under the Seila programme, the Commune can be the focal point for 

generating demand, coordinating with MRD, PDRD as well as the service providers.  

3.6. Summing up:  )ÎÓÔÉÔÕÔÉÏÎÁÌ Ȭ2ÏÎÙÅ 2ÏÎÙÁÙȭȦ 

The RGC has made significant advances towards decentralisation of RWSS services in this 

century. Development assistance to the RGC has ensured that the Dublin-Rio principles 

that presently govern this sector are institutionalised in the National Water Policy, 2003 

as well as the RWSS Sector Review, 2006. Multi-lateral and bi-lateral development 

agencies have also underlined the importance of decentralisation and administrative 

reforms towards deconcentration in order to able to provide better service delivery to 

meet the MDGs. However, the institutional landscape for RWSS delivery has changed 

since 2005 when the UNDP-UNCDF Report prepared by the Cambodian Development 

Resource Institute that mapped the then existing functions for local service delivery. In a 

context where there have been no policy level changes, it is important to accept that the 

changing institutional landscape is an outcome of the changing priorities of the donors. 

There has been a shift in the focus from the Commune level, and while some donors 

accept the spirit of the D&D process, others take a narrow sectoral approach and create 

institutional designs that are geared towards a speedy disbursal of loans rather than 
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sustainable developmental outcomes that the sector demands. ¢ƘŜ YƘƳŜǊ ǘŜǊƳ ΨwƻƴȅŜ 

wƻƴȅŀȅΩ ǊŜŦŜǊǎ ǘƻ ƳŜŀƴǎ ŎƘŀƻǎ ŀƴŘ ŎƻƴŦǳǎƛƻƴΣ ǎƻƳŜǘƘƛƴƎ ǘƘŀǘ is a way of life for the 

Cambodian people! It must be said that the donor community in Cambodia is also 

abetting the confusion through frequent changes in the institutional landscape for RWSS 

service delivery. While the RGC has to find ways and means to build a robust institution 

for D&D of RWSS services, the donor community has to find ways and means to resolve 

their different approaches for Cambodia. It is towards this effort that a donor reference 

group was set up to facilitate this study and bring about a greater convergence of 

approaches.  

4. Functional Allocation in the RWSS sector  

The MOI had earlier last year issued a circular to facilitate functional allocation for D&D. 

In response to this request the DRWS filled in Table 4 stipulating the functions that need 

to be transferred. A similar exercise was undertaken by the DRHC, but they have been 

unable to share the outcome of that study. However, as is evident from the case of the 

DRWS this exercise ǿŀǎ ƳŜŀƴƛƴƎƭŜǎǎΦ ¢ƘŜ aw5Ωǎ ǊŜǎǇƻƴǎŜ ǘƻ b/55 ƛƴ ƛǘǎ ƭŜǘǘŜǊ ŘŀǘŜŘ му 

December, 2008 (that was shared on 19 August, 2009 with the UN-GTZ Mission on 

Functional Reassignment) made a mockery of the exercise as it does not allocate any 

function in the RWSS sector for reallocation during the next ten years. This example 

clearly underlines that problem ς while MRD has been at the forefront of 

decentralisation initiatives in Cambodia, it has its own definition of decentralisation. As 

mentioned at the beginning of this report, the definition of decentralisation can hotly 

contested and the positions that institutions take is related to the power that they can 

exercise through a particular definition and its associated institutional design and 

functional assignment. 

It will be useful to stop and understand the different models of decentralization and 

what each of them means in terms of service delivery and access to water. This can be 

mapping a decentralization axis where one moves away from centralisation and 

deconcentration towards decentralization through different choices and emphasis on 

state or market approaches. Figure 5 provides one perspective on the different 

approached to decentralisation.  

Given the varied interpretations of the term decentralization across Asia, getting a grasp 

of an ideal type of decentralization or attempting to measure decentralization on an 

index would be difficult. If one was to agree that economic growth does not necessarily 

lead to development, but democracy is critical for a fair distribution of economic gains, 

then democratic and devolutionary decentralization would be an aspiration for 

Cambodia. Such a goal would be necessary to overcome the ills of a centralized delivery 

mechanism and democratize service provision to the people. With this theoretical 

position it is possible to identify a few non-negotiable features in the design of 

decentralized rural water systems.  
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Devolution of fiscal, functional and functionary responsibilities to local governments 

promises fundamental shifts in rural governance. It signals a shift from centralized 

supply-driven, non-accountable and inefficient management of public resources to one 

that is sustainable, transparent, accountable, inclusive and efficient. The centralized 

model has resulted in serious fiscal deficit, low cost and maintenance recovery and 

unsustainable systems. While the decentralized route is a step in the right direction, it is 

in no way complete. It provides a challenge to set up institutions, systems, procedures 

and access to technical and professional capacity that result in good rural governance 

outcomes. However, to achieve this, the decentralization process has to be negotiated 

by clear central guidelines along with voices from empowering rural constituents.  

Figure 5 : Different Decentralization Options  

Deconcentration Decentralisation Devolution

Decentralization Axis

Market Driven

ΨCƛƴŀƴŎƛŀƭ ǾƛŀōƛƭƛǘȅΩ

Public Management

Democratic Management

 

The political economy of the respective institutional designs and the decentralization 

models and how they influence the outcomes of decentralized delivery as well as the 

politics at the local level is itself an area of inquiry. The focus here is on understanding 

the public management of water in Cambodia and how the centralized delivery 

mechanism differs from a decentralized delivery system. It needs to be stressed that 

careful attention needs to be given to designing decentralizing institutions and how they 

influence the local politics if many of the shortcoming of a centralized system are to be 

addressed by these reforms. 

The key lesson emerging from the review of select RWSS projects in Cambodia is that 

the transition to decentralization is a long process and the national and state 

governments along with the line departments have to work hard towards creating a 
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decentralization framework to manage this transition. Effective incentives and robust 

fiscal instruments take a long time to design. This transition is not just about negotiating 

design, but also the erstwhile beneficiaries of the system like the national and provincial 

politicians, bureaucrats and politicians who are in many ways controlling the design of 

the decentralization process. Creation of bad decentralization designs and processes will 

lead to unsustainable outcomes; hence policy and design issues have to be negotiated at 

broad-based forums rather than the offices of the politicians, technocrats and 

bureaucrats. !ǎ ŀƎŀƛƴǎǘ ǘƘŜ 5w²{Ωǎ ǳƴŘŜǊǎǘŀƴŘƛƴƎ ƻŦ ŦǳƴŎǘƛƻƴŀƭ ǘǊŀƴǎŦŜǊǎ ǘƘŀǘ ƘŀǾŜ 

been listed in Table 4, Table 5 has been prepared from a perspective of a professional in 

the RWSS sector who finds merit in the move towards a transition towards D&D as 

outlined by the RGC. Table 6 points out that any functional reallocation would 

necessarily result in changes in the institutional design of existing sub-national units. The 

discussion around institutional change, including changes in fiscal transfers, 

procurement systems, accountability lines and capacity to deliver on the newly acquired 

functions, needs careful detailing. Inputs into this process will have to provided by sector 

leaders in Phnom Penh, but also the provincial level representatives, administrations, 

PDRD personal, district council representatives, DORD staff, NGOs, private sector players 

as well as the wider civil society of Cambodia. This would necessarily require a 

consultative process that is not limited to a discussion with the MRD.  

There are lessons for the wider water sector from this decentralization approach. While 

there are participatory approaches to the distribution of water through water 

committees, and collective watershed committees, bringing them into the ambit of the 

local government structure would necessarily lead to the adoption of decentralized 

technologies and democratic methods of water allocation. Bringing services and 

resources under the ambit of local governments would have a significant impact towards 

reduction in poverty for public goods, like water, ŘƛǊŜŎǘƭȅ ƛƳǇŀŎǘ ǇŜƻǇƭŜΩǎ ƭƛǾŜƭƛƘƻƻŘǎΦ 

The centralized authority as policy maker, implementer and regulator of water has 

ensured that water as a resource is taken out of the hands of the people and used for 

patronage for political gains. As the D&D reform process in Cambodia is setting out to 

challenge the existing rents, this process will continue to be cƘŀǊŀŎǘŜǊƛǎŜŘ ŀǎ ΨǊƻƴȅŜ 

ǊƻƴȅŀȅΩΦ 
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Table 4: Functional Allocation Exercise Undertaken by the Department of Rural Water Supply, Ministry of Rural Development   

Level Responsibility Functions Deconcentration Decentralization 

National ¶ Policy and Strategy Development 

¶ Strategic Plans and Medium-Term Development 
Plans 

¶ Financial Resource Mobilization 

¶ Coordination and Cooperation 

¶ Overall Management and Technical Supervision 

¶ Monitoring 

¶ Strategic Plan and Overall 
Management 

  

Provincial ¶ Project Site Selection 

¶ Annual Work Plan 

¶ Project Implementation Management through 
Line Departments 

¶ On-going Monitoring and Water Quality 
Surveillance 

¶ Technical Supports to Commune Level 
Management 

¶ Annual Work Plans and 
Project/Program 
Implementation 
Management 

Yes  

Commune ¶ Village/Commune Action Plan 

¶ Community Mobilization 

¶ Village Level Operation and Maintenance 
Management 

¶ Local Resources Mobilization 

¶ Commune Action Plans 
and Village Level 
Operation and 
Maintenance 
Management 

 Yes 

Note: This is based on an internal note of the DRWS. A similar exercise has been undertaken by the DRHC, MRD. However, in its 

recommendation to NCDD, MRD (dated 11 Dec, 2008 which was given to the UN-GTZ Mission on 19 Aug, 2009) it has not recommended the 

transfer of any function under deconcentration and decentralization for RWSS in its 5 year and 10 year plan. 
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Table 5: Tentative Classification of Functions for Discussion on Reallocation : 

Body  Role  Description  

Government 
of Cambodia  

Policy 
Development  

Statutory body with respect to: Resource Management, water quality standards, tariff levels, engaging the private sector, 
work quality standards, material standards, grievance resolutions, land acquisition, investment capital, etc  

Watchdog  !ǊƳΩǎ ƭŜƴƎǘƘ ŀǳŘƛǘκƳƻƴƛǘƻǊƛƴƎ ǊŜƭŀǘƛƻƴǎƘƛǇ ǘƻ ǊŜƎǳƭŀǘƻǊȅ ōƻŘȅ  

Regulatory 
Body  

Guidelines/ 
Regulations  

Develop guidelines and regulations with respect to policy issues (e.g. water quality monitoring frequency, costs, etc). Provide 
policy advisory role to the Government  

Monitoring  Coordinate monitoring function. Lƴƛǘƛŀƭƭȅ ǿƛƭƭ ǿƻǊƪ ǿƛǘƘ aw5Σ t5w5 Χ ƛƴ ǘƘŜ ƭƻƴƎ-term can do this work independently  

Provincial 
Government  

RWSS Contract  The Provincial Government can contract with MRD or PDRD (or PDRD could become an agency of the Provincial Government) 
as well as other service providers such as NGOs  

Local 
Government 
(District)  

Service 
Provision 
Contract  

Local bodies shall contract with water service providers to build infrastructure and later distribute water within their 
constituency. Unbundling of this role (e.g. participation and empowerment, construction, treatment, operation and 
maintenance, tariff collection etc) can be done at the discretion of the local body within national and provincial policy  

RWSS 
Service 
Providers  

RWSS Service  Water service providers, including PDRD and NGOs, shall provide water services to end consumers, under contract with local 
body  

Water Users 
Group  

Consultation  Local bodies shall work with consumers to water users group to identify and service water service requirements  

Local 
Bodies/ 
Coordinating 
Agencies  

Technical Asst/ 
Monitoring  

Local bodies shall work with Coordinating Agencies such as MRD, PDRD to meet technical assistance needs and to meet 
monitoring requirements  

Coordination Where coordinating activities (e.g. raising investment capital) or disputes (e.g. cross Commune/District/Provincial) may occur 
between local bodies. Coordinating agencies shall assist in dispute resolution according to policy and guidelines  
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Table 6: Functional Reallocation and Changes in Institutional Design:  

 National Government Provincial Government District Commune User Group 

Deconcentration 

(Existing 
arrangements on 
the ground) 

Policy & Strategy  
Regulation & Standards        
Finance                      
Planning                       
Control over line dept 
Coordination 

Ensuring that national goals & standards 
are met                                
Finance by MRD to PDRD      
Planning by PDRD                 
Weak link with line dept    
Coordination between national govt & 
local  govt 

The district has been weak ... 
takes orders directly from the 
PDRD ... future role of district 
MRD and local government 
unclear 

Central role in 
planning.  
Demand sent to PDRD 
through district 
officials.  
Facilitating user groups 
& effective 
coordination 

Planning, 
Mobilization, 
Technical choice, 
Construction, Tariff 
collection, O&M, 
quality checks 

Decentralization 
Policy & Strategy  
Regulation & Standards       
Finance                      
Planning                 
Key functional shift: 
-    Dual control over 

line dept  
-    Coordination 

Ensuring that national goals & standards 
are met                                
Key functional shift: 
- Finance by MRD to Provincial Council 
- EXCOM to report to Council     
- Planning by PDRC with PDRD, district, 

commune & user group assistance                 
- PDRD reports to EXCOM on planning, 

implementation, as well as on 
coordination between national govt & 
local  govt 

- Develop core competency in 
engineering and software skills, 
planning, implementation and 
capacity development 

- Set tariff rates 

Key functional shift: 
- District RD officials report 

directly to District Council 
- Additional staffing 

directly recruited by 
province to district 

- Develop core competency 
in quality review, 
implementation 
facilitation, planning and 
capacity development 

All the above functions 
strengthened  
Key functional shift:  
-      Focal point for 

planning, 
coordination & 
quality assurance ς 
both of 
infrastructure as 
well as health 
standards 

-       Commune 
representatives 
part of statutory 
body at district 
level 

All the above 
functions 
strengthened 
Key functional shift: 
- Given statutory 

function as sub-
committees of 
Commune 
Council 

Devolution 
Not really an option under Cambodian D&D plan under a unified administration, hence more options can be discussed under decentralization 
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5. Managing the Transition towards Decentralised Process of Functional Reallocation for RWSS delivery :  

Slide 1: Institutional Framework for Building Alternate Vision  

The framework below can be used to facilitate all identified Scenarios 

Regulatory 
Body

Exchequer/Donors

Provincial  & 
District 

Government 

Commune 
Councils

Government of 
Cambodia

WSUG

H) Consultation

F) Service 
Provision 
Contract

G) Water 
Service

C) Guidelines/  
Regulation

D) Monitoring

A) Policy Development
B) Watch Dog

MRDςDRWS& 
DRHC

H) TA, Monitoring

I) Coordination/ 
Dispute 
Resolution

Institutional Framework

Draft

The Future ςBlocks for Building Alternative Visions

E) Funding

 

This section on understanding 

and managing the transition 

towards a decentralised process 

of functional reallocation for 

RWSS delivery will be depicted 

graphically in the form of slides 

so as to understand the key 

inputs of institutional design that 

are required at the various levels 

and also make changes to the 

process of the transition as we 

learn more about how to 

manage this transition. Slide 1 

depicts the key levels of the 

administration and the specific 

inputs required at each level. 
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Slide 2: Understanding Motives, Lev ers and Supporting Change 

The same incentives should be considered in setting policy as in implementing it

Mobilizing Action - The process supporting change

Incentives

Internal External

Agreement Duty Opportunity Pressure

Economic Power/Influence CoveragePersuasionParticipation

Motives

Levers Accountability

Â Commission independent reports on appropriate sector 
reforms in Cambodia

ςOne sponsored by donor partners

ςOne sponsored by MRD

ςOne sponsored by Council of Elected Representatives 
(Facilitated by MOI )

In order to promote the balancing of incentives with objectives from the start, and to ensure that the best 
άǎƻƭǳǘƛƻƴǎέ ŀǊŜ ŘŜǾŜƭƻǇŜŘΣ ǘƘŜ ŦƻƭƭƻǿƛƴƎ ŦƛǊǎǘ ǎǘŜǇ ƛǎ ǎǳƎƎŜǎǘŜŘΥ

 

Currently the NCCD has 

only requested the MRD 

to provide a list of 

functions for transfer 

under D&D. However, as 

per the National Water 

Policy, 2003, MRD is only 

one of the actors in the 

sector ς other players 

include the provincial 

and district council, the 

commune councils as 

well as the NGOs and 

the private sector. It is 

critical that all these 

voices get represented 

in any discussion on 

functional transfers and 

institutional change.  A 

mechanism to initiate 

that process is suggested 

here. 
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Slide 3: Organising Leadership to Support Change  

The following state-led initiatives should be undertaken in support and facilitation of sector 
reforms

Initial Reform Management Activities

Â Commission independent reports on appropriate sector reformsin Cambodia

Â Devise a responsible and sustainable RWSSSector Strategyto balance the many and varied requirements for water in the 
state.  This strategy should be informed by the heads of all using and concerned departments, and benefit from technical 
expertise with respect to planning and forecasting water resource issues  

Â Set-up required reform units

ςThe Core Leadership must be highly committed and supportive

ςThe Sector taskforce should:

ωGuide sector strategy development

ωDraft required policy and regulatory changes

ωReport to decision makers on progress & required executive road-block removal

ςThe MRD& D&DReform Taskforce should be comprised of strong, respected leaders, be advised by an external expert 
in public agency reform, and report to the Sector Taskforce regularly on progress vs. a detailed implementation plan

Mobilizing Action - The process supporting change

Core 
Leaders

Sector Taskforce

MRD & D&D Reform Taskforce

ςMinister, Secretary, NCDD, Donor group, etc.

ςSector leaders, experts, & stakeholders

ςKey MRD & D&D leaders and 
stakeholders

It is clear from the 

submission of MRD to 

NCDD that there is a lack of 

capacity in the 

understanding of the 

transition towards D&D at 

the highest level in MRD. 

There is a need for capacity 

development in the form of 

cross-visits and study trips 

to other parts of Asia as 

well as to organise short 

study seminars on D&D 

related areas for the senior 

level administrators as well 

as politicians. This 

transition requires a careful 

management for which the 

top leadership have to be 

committed. 
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Slide 4: Initial Reform Management Activities  

The following state-led initiatives should be undertaken in support and facilitation of sector 
reforms

Â Document sector reform strategy, including:

ςThe institutional framework for the sector and the limitations of various stakeholder roles

ςA detailed reform agendaat the sector level.   This must include:

ωThe high-level activities and restructuring requirements of state sector agencies

ωA schedule for financial and political separation from state sector agencies

ωA plan for the rapid capacity building of local bodies within the new strategic scenario

Â Develop policies and regulationsto support the strategy and operationalizingit, while commencing structural reform 
activities of sector agencies

Â Develop and initiate a media programto:

ςDemonstrate commitment to and support of sector reforms

ςPromote the rationale for D&D

ςPromote awareness of issues bearing on the provision & sustainability of water resources within the state (e.g.; 
managing demand and facilitating service provision through recognizing water as an economic good)

An important consideration will be 
expectation from the newly elected 

provincial and district council members 
from the local election in May, 2009

Mobilizing Action - The process supporting change

Initial Reform Management Activities -/ƻƴǘΩŘ

 

Once the reform strategy has 

been agreed, it needs to be 

detailed, documented and 

shared with all concerned. 

This has to be followed up 

with a careful development 

of policies and regulations to 

assist in supporting this 

change. The purpose of this 

change should be shared 

with all citizens, including 

women and marginal groups. 
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Slide 5: Guiding Principles  

 

In support of the development of a reform agenda, several guiding principles should be 
considered

Guiding Considerations for Public Agency Reform

Reform Program Preparation

ÂPrior to the detailed design of a reform program for the MRD, a structured, objective, and participative analysis of the 
performance constraints faced by the agency is prudent.  This should include close consultation with all major stakeholders, 
especially women, local decision-makers and officials. This analysis should take aim at building consensus on the specific 
problems constraining the sector and on required corrective actions.  At the conclusion of the analysis, it should be possible to 
develop a reform action plan to which stakeholders are committed.

ÂReform objectives should be driven by intended outcomes.  Individual components of the reform strategy must not be seen as 
ends in themselves, but as necessary means to agreed upon objectives.  This, as well as successful pilot experiences, will help to 
avoid resistance to reform.

Policy & Regulatory Reform

ÂPolicy statements underpinning sector and agency reform should be endorsed at the highest possible level of government.  This
level of support provides the foundation for the development of detailed regulations.  

ÂRegulations will best be developed by a cross-functional, equally represented group of stakeholders.  However, while the details
are being finalized, reform should not stand by.

Driving Reform

ÂA reform task-force will be required, comprised of management with sufficient status and authority.  Specialized training to this 
team in change management may be offered to support their task.

ÂThe task force team should develop a format for regular progress reports.

ÂPay incentives may be required and appropriate for members of the reform task force.

Guiding Considerations

 

The spirit of the policy and 

regulatory reforms need an 

endorsement at the highest 

political level and need to be 

supported by responding to 

all fears and uncertainties of 

the different stakeholders. 

Budgetary cuts should be 

avoided and where possible 

reforms should be 

supplemented with 

incentives like pay reforms as 

well as capacity 

development. 
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Slide 6:  Guiding Principles - II  

Guiding Considerations - Continued

The Pace of Reform

ÂThe pace of reform will be driven by several factors, including initial service conditions, availability of financial resources,
management capacity, degree of program support among key stakeholders etc.  While certain elements of a program may be 
implemented quite quickly, it is important to recognize that tangible results from the reform program may take some time to 
surface.  To avoid this scuttling the momentum and support of the program, specific process-based performance metrics should 
be established early-on which will emphasize progress made on the road to more measurable impact.  Where possible, 
objective performance metrics should also be established to support desired outcomes.  The metrics may be phased with the 
program, initially focusing on enabling factors and later focusing on results-based measures.

Executive & Political Leadership & Commitment

ÂThe reform of the MRDwill require high-level political and executive commitment and support.  A dual role of championing 
reform initiatives and accomplishing broad-based political and administrative support is required.

Ministry Reform

ÂThe reform of a public agency such as the MRDshould be, and be seen as part of a larger restructuring of the ministry.  The 
importance of this reform to improving the effectiveness of service delivery, especially during a shift toward decentralization,
must equally be appreciated by political and agency leadership.

Transparency & Accountability

ÂA key component of the MRDreform will be the promotion of accountability, integrity, and transparency within the  agency.  
This will require increased emphasis on management control and follow-up, and improved audit procedures as a means of 
reducing corruption and mobilizing the organization around performance.

Guiding Considerations for Public Agency Reform

 

The reform process has to be 

paced carefully with 

accountability and capacity 

instruments and have to be 

seen as part of a wider 

administrative reform 

process. Values such as 

transparency, integrity and 

accountability have to be 

underlined as they are key to 

increasing efficiency, 

sustainability as well as 

ensuring access. 
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Slide 7: Guiding Principles III  

Guiding Considerations - Continued

Retraining and Capacity Development

Â The reform of the MRDmay require an element of personnel retraining and capacity development.  These programs should be 
implemented after an objective assessment of the capacity requirement within the sector and a capacity development plan. 

Â It is important to recognize the benefits retraining can have on the development of the private sector. 

Â Learning from retraining and capacity development in other states and countries will be beneficial.

Â In general, it is better to undertake capacity development efforts after pay reforms are implementedso that there is 
enthusiasm to learn and belong to the organization and sector. 

Pay Reforms

Â A major impediment to the effective functioning of the MRDis lack of incentive for employees to perform.  This incentive can 
largely be provided through pay reforms, but a cautious and pragmatic approach is needed. Performance-related pay should be 
introduced, but initially on a pilot basis, focusing on measurable outputs.

Â Pay incentive may be required to support prospective redeployment of professional staff to local bodies.

Consultative Support

Â Where outside expertise is required, even on a short-term basis, it should be sought from qualified persons with local 
knowledge and contacts.  

Â Where the use of long-term advisers is appropriate (e.g.; in a membership role on a reform task force) continuity must be 
ensured.

Guiding Considerations for Public Agency Reform

 

These reforms will require a 

very high level of input 

towards capacity 

development. The transfer of 

functionaries to sub-national 

governments is usually 

resisted due to lack of similar 

pay grades and facilities at 

that level. This concern 

needs to be addressed to 

encourage redeployment at 

the provincial or district 

level, or indeed to the 

regulatory bodies.  The task 

force overseeing these 

reforms need to be 

supported by qualified 

change managers. 
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Slide 8: Understanding the Pre -Change Process 

Achievement of change will require the involvement of all key stakeholders and strong 
management commitment and leadership

Pre-Change Process

Understand & 
Prioritize 

Stakeholder Needs

Develop Case for 
Change

Understand 
Current 

Performance vs 
Objectives

Agree on 
Objectives 
(based on 

needs)

ωSolicit input from 
sector & 
organizational 
stakeholders

ωMap stakeholders 
based on influence 
and perceived 
support for change

ωBased on 
stakeholder 
feedback, sector and 
organizational 
competencies, 
resources and 
priorities, develop 
case for change 
(involve key 
stakeholders, 
especially those who 
may serve as agency 
reform taskforce)

ωArticulate view of 
future organization & 
functions based on 
required stakeholder 
needs/ outcomes 

ωReconcile with sector 
strategy

ωPerform functional 
review of organization 
and Identify functions 
and roles that will 
become redundant

ωMeasure and 
compare current 
performance vs. 
new objectives

ωIdentify specific 
areas for 
improvement

Develop Tracking 
Metrics and 
Mechanisms

ωIdentify 
comprehensive 
but manageable 
set of process & 
results metrics to 
drive change and 
monitor progress

1 2 3 4 5

Outside expertise can be very helpful in 
preparing for complex change

Agency Pre-Change Process

Example
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Slide 9: The Change Process 

Achievement of change will require the involvement of all key stakeholders and strong 
management commitment and leadership

Change Process

1 2 3 4 5

Develop Gap 
Closure Plan

Create change 
organization

Communicate 
Plan to 

Organization 

Communicate to 
Key 

Stakeholders

Execute & Track

ωSequence required 
actions, timing, 
resource 
requirements, 
responsibilities, and 
performance 
milestones to bridge 
gap between current 
performance and 
objectives

ωEnsure plan is 
integrated with those 
of dependent 
stakeholders

ωIdentify specific set 
of internal 
stakeholders (task-
force) to drive 
change internally

ωInform the 
organization of the 
change plan, 
ensuring that each 
functional area and 
employee 
understands and 
accepts their role

ωInform key 
stakeholders within 
the organization 
and external to it

ωRevise plan as 
appropriate

ωEstablish regular 
progress reporting 
schedule and 
format

ωRigorously track 
against process and 
results measures

ωIdentify and enact 
counter-measures 
where necessary

Utilize incentive levers for maximum 
organizational mobilization

Agency Change Process

Example



42 |  
 

6. Capacity Development:  

As mentioned earlier, any functional reassignment towards decentralisation has to be 

strengthened with financial allocation, transfer of functionaries, capacity development 

and establishment of new accountability channels. This section will deal with the 

framework of capacity development that needs to be put into place to strengthen the 

transition towards D&D. 

All over the world state agencies have so far approached training and capacity 

development in a supply driven manner. Capacity development of local governments in 

the changing times is very different from say an extension service or providing 

information about the local government rules and law or teaching local finance officers 

how to keep proper accounts. The effectiveness of capacity building for developmental 

needs will have to be measured on the basis of developmental outputs and outcomes 

and not on the existing basis of number of training programs conducted and number of 

students attended. As outcomes of a D&D process could be efficient service delivery or 

empowering, ranging from safe and sustainable provision for water and sanitation or 

greater gender representation or equitable distribution of public resources, capacity 

inputs have to be more challenging than the didactic methods that are currently 

adopted by NGOs and state institutions. With regard to the RWSS sector the following 

need to be taken into account: 

Integrating hardware & software: 

The specific requirement of the water and sanitation sector is to reequip the state 

agencies that are dominated by the civil-engineering hardware skills with an ability to 

address software issues. There are wider issues related to water resource management, 

scarcity, quality, resource conservation and social-engineering related to sanitation.  

There are also issues of efficiency and finance that have emerged given the competing 

pressures on public resources. Apart from the need to re-equip the engineer, there is a 

need to also open the sector to disciplines other than engineering. However, in order to 

augment and support the process of training there is a need to first develop a 

knowledge base in the sector.  

 

Reorganizing delivery across different tiers: 

Recent reforms towards community and local government centric management and 

delivery of rural water and sanitation has led to a rethink on the institutional 

arrangement. Roles and responsibilities have to be clarified across the different tiers of 

the government - national, provincial & local (district, commune and user group) 

government. Any capacity building program can only start from the point of redrawing 

the institutional architecture of both the national and sub-national government. 
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With regard to institutional design to build capacity to facilitate the transition towards 

decentralization, there are two issues that need to be addressed. First, there is a need to 

ensure that decentralization has produced mechanisms to mediate relationships 

between the national, provincial and district governments that support and facilitate 

strong and effective local level governance. This requires a clear redefinition of national, 

state and district ƎƻǾŜǊƴƳŜƴǘǎΩ ǘŀǎƪǎ ŀƴŘ ǊŜǎƻǳǊŎŜǎΦ hƴŜ Ƙŀǎ ƘŜŀǊŘ ŀ ƭƻǘ ŀōƻǳǘ ǘƘŜ ƭŀŎƪ 

of capacity at the sub-national government level, but it needs to be pointed out that 

there is a need for capacity development at the national and provincial level too to help 

steer the transition towards decentralization. It is the lack of this capacity that has 

limited the potential impact of RWSS reforms in Cambodia. Second, it needs to be seen 

if decentralization has fostered the development of inter-local organizational synergies 

at the community level. Such networks facilitate local governance in three ways; (i) they 

help to mobilize additional resources for local level development that would have 

remained dormant; (ii) they enhance the accountability of local level political and 

management officials; and (iii) synergies between these institutions lead to innovations 

and higher levels of productivity as disconnected structures are pooled into a common 

framework at the local level. There is a need to build critical institutions for local 

governance involving both statutory systems for audit and accountability, as well as 

participatory mechanisms such as social audit to curb nepotism and local despotism that 

undermine local governance. 

6.1. Understanding Capacity Development:  

Recently there has been a spurt of literature on participation and capacity development 

with a focus on the non-governmental organization sector. However, there is a need to 

step back and understand the requirements of capacity development in our times. The 

shift from a supply driven model to an approach that focuses on demand driven, 

inclusive democracy and local empowerment is dependent on institutions and capacity 

that can help manage this transition. Building local capacity and understanding its role in 

development has been influenced by existing ideas ranging from social movements, 

empowerment, participation and the importance of civil society. The critical link 

between knowledge, empowerment and social transformation was made in the work of 

scholars such as Paulo Freire, as early as 1970, and has inspired a whole generation of 

academics and activists in the developing ǿƻǊƭŘΦ CǊŜƛǊŜΩǎ ŎƻƴŎŜǇǘ ƻŦ ŎƻƴŎŜƛǘƛȊŀǘƛƻƴ 

provided a road map for social power to political power. The foundation for social power 

to transform into political as well as executive power was laid down in the literature that 

is now popularly called social capital.  

Paulo Freire points out that the process of learning is deeply political, for education can 

help liberate the oppressed. Other scholars like Robert Chambers believe that the 

people know their problems and pathways to the solutions; hence it is best to empower 

and involve them in the process of development. A RWSS capacity building framework 

for local governance needs to combine both the process of liberation and the idea that 
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knowledge that is harnessed in people. The centrality of power and the agency of the 

common man that these two scholars capture provide a practical mechanism of crafting 

alternatives for greater empowerment. In many ways it links to the suggested solutions 

to the problems in development, reflected in a genre that comprises the works ranging 

from Mahatma Gandhi, Samir Amin, Alfred Schumacher, Ivan Illich and Amartya Sen 

among others.  

There have been many critiques on Freriean methods of conscientization or awareness-

creation that we need not dwell on here. For the moment let us identify three significant 

contributions to capacity building and empowerment for development that Freire makes 

(i) the experience and knowledge of learners is crucial, (ii) awareness, learning, self-

esteem and the capacity for political action are mutually reinforcing, and (iii) the poor 

and the marginalized have the right, and capacity, to organize and challenge authority to 

create a just society. Similarly, the work of Chambers provides a critical understanding of 

(i) the role of the professional in development, (ii) the beneficiaries of development, and 

those who are excluded, and (iii) how development impacts on the environment and 

peoples livelihoods. Techniques such as Participatory Rural Appraisal (PRA) helps to 

identify people whose capacities need to be developed and the mechanism of resource 

use that can enhance productivity, sustainability and equity. These mechanisms of 

mobilizing and understanding social reality is the road for political power ς challenging 

authority as per Freire and crafting alternate development paradigms that challenge 

existing social relations according to Chambers.  

In Cambodia political power has now been given to the people in the sub-national 

government. These institutions provide an opportunity for emancipation through a 

democratic voice and a productive use of their knowledge through their participation in 

decision making. However it needs to be seen how people use this democratic structure 

for their empowerment and to craft alternative development paradigms. Towards this 

end there is a need for capacity strengthening at the local level in terms of crafting 

democratic institution, enhancing human resources and evolving mechanisms for hiring, 

retaining, partnering and contracting highly skilled professional capacity as per the 

needs of the local government. Such capacity development has hitherto only been done 

in a project mould in a sector or across-sectors in a limited geographical region by select 

NGOs, multilateral, bilateral agencies and government programs. As there is a need to 

take such interventions to scale, these existing mechanisms of capacity building need to 

change.  

6.2. Building institutional capacity for scaling up capacity 

development:  

While there is much to learn from some NGO led participatory and empowering 

methods, a local government centric capacity development model requires a different 

focus. It enables the conduct of a local democratic process, one that situates the 
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governance of certain constitutionally defined subjects at the local level. Unlike many of 

the existing micro-scale approach to capacity building, there is a need for a fresh 

approach given the enormity of the task of local governance. A RWSS capacity 

development approach would necessarily have to be built on the existing micro 

approaches, but would need to be scalable as a macro approach. Towards this end the 

institutions of local governance need to be built and empower institutions and capacity 

that focus on democratic and devolutionary development.  

There is a need for far reaching changes in the supply side management of capacity 

development, including partnerships with NGOs, the private sector and professional 

networks for development. The supply side also requires capacity development in order 

to meet the changing needs of time and there is a need to devise mechanisms by which 

they can meet the enhanced requirements. For some emerging needs training 

institutions may not have the capacity, and for some they need to reform themselves 

such that they can be accountable to the provincial councils as well as the district 

councils, commune councils and WSUGs. Given that those who are being trained also 

have the authority for decision making in certain matters, there is also a need to pay 

attention to the demand side of the capacity requirement, whereby local constituents 

can articulate their capacity needs and demand services from training institutions and 

networks that they can tap into.  

Ultimately the issue of capacity support should not be restricted to only a technical 

approach of strengthening capacity of local governments. A capacity programme should 

also be aware of the political economy in which it functions and identify key 

interventions specific to local conditions to sustain the process of devolution. 

Decentralization constitutes an institutional change that is conducive to expanding the 

representation of those who gain from reforms. These emerging beneficiaries need to 

form political alliances to counter the centralizing forces in the society. At the same 

time, instead of treating the erstwhile beneficiaries as foes they need to find 

mechanisms by which they could have fruitful political and economic relationship with 

the losers of the reform process as well. A capacity building program that is unable to 

resolve the conflicts among key actors and agencies would not be able to achieve the 

desired outputs of the decentralization process. 

6.3. Empowering Local Institutions: Investing in Networks for 

Development  

Knowledge and learning have become the new strategic imperative of organizations. The 

current environment for organizations is one that is characterized by uncertainty and 

continuous change. This rapid and dynamic pace of change is forcing organizations that 

were accustomed to structure and routine to improvise solutions quickly and correctly. 

To respond to this changed environment, organizations are moving away from the 

structures of the past that are based on hierarchies, discrete groups and teams and 
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moving towards those based on more fluid and emergent organizational forms such as 

networks and communities. These strategic knowledge initiatives are ushering in a rich 

array of opportunities for applying Organization Development expertise.  

A certain type of community, the Community of Practice (CoP) has been identified as 

being a group where such types of knowledge are nurtured, shared and sustained.  CoPs 

are groups or teams of individuals working in pursuit of common goals and linked by 

common interest and challenges. The ability to efficiently share information, skills and 

insights within these groups helps maximize knowledge transfer, build trust and further 

innovation. However, in practice, much of what is called knowledge management is 

often little more than information management with the use of information technology. 

More recently, there has been recognition of the importance of subtler, softer types of 

knowledge that needs to be shared. 

It is important to make a distinction between knowledge and information at the outset. 

While web managers and coordinators would like to see information processing as 

knowledge, academics and practitioners would defer with such a definition. Knowledge 

and learning are social in nature and are dependent on human cognitive structures that 

give data their meaning and value as information. Hence knowledge cannot be 

transmitted like information, but must be recreated by individual minds. Knowledge is 

ōƻǘƘ ǘŀŎƛǘ ŀƴŘ ŜȄǇƭƛŎƛǘΦ ¢ŀŎƛǘ ǘƘŀǘ ǊŜǎƛŘŜǎ ƛƴ ǇŜƻǇƭŜΩǎ ƘŜŀŘǎΣ ǊƻƻǘŜŘ ƛƴ ǘƘŜƛǊ ŜȄǇŜǊƛŜƴŎŜ 

and learning. Explicit is that which gets deliberated, debated, documented and 

communicated. Academics and development practitioners would like to say that there is 

no knowledge outside of people. Externalized knowledge is only information. 

Knowledge, as Freire and Chambers have pointed out, can be empowering and result in 

social change. Knowledge management therefore needs to quickly move from an 

emphasis on technologies and databases to an appreciation of how knowledge is 

ŜƳōŜŘŘŜŘ ƛƴ ǇŜƻǇƭŜΩǎ ŜȄǇŜǊƛŜƴŎŜΦ !ǎ ƪƴƻǿƭŜŘƎŜ Ŏŀƴƴƻǘ ōŜ ǎŜǇŀǊŀǘŜŘ ŦǊƻƳ ǘƘŜ 

communities that create it, it can only be managed by them and not by any professional 

or hierarchical structure.  

6.4. Institutional Design for Capacity Building : 

Hence, any local government centric capacity building initiative has to shift its focus 

from training to all four of the following:  

¶ Policy Facilitation 

¶ Knowledge Generation  

¶ Capacity Development  

¶ Implementation Support 

 

While it would be easier to identify activities only related to training, there is a case for 

adopting an integrated approach. Capacity development without policy support would 
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be weak, uncertain and unsustainable. Capacity development is also critically linked to 

knowledge generation. As knowledge is generated or produced in practice, there is a 

case for nurturing communities of practice in the water and sanitation sector. Further, 

training and implementation needs to be linked to ensure that a task has been 

completed, but also has delivered better outputs. Within this broad matrix a integrated 

and demand driven capacity building plan needs to be built that not just strengthens the 

RWSS sector but indeed the D&D process of the RGC. 

The question of capacity building is beginning to be discussed and debated in the region 

as national governments are awakening to its need in a context of neglect by most 

provincial governments. As pointed out, the concept of capacity is not just the use of 

human resources and their management, but also includes questions of strategic design 

of institutions and involves a process of facilitating and managing relationships with 

professional groups and individuals who can assist sub-national governments to perform 

their mandated functions. Hence, a capacity development program needs to ask the 

question as to how one can create institutional incentives that address concerns by 

providing democratic values that endeavour towards greater equity, accountability and 

efficiency.  

Capacity demand follows from devolution to local governments. This would generate 

different demands for capacity needs that can be addressed by a capacity building 

framework. Such a capacity building framework for local governments can have four 

components: (i) supply structure, (ii) demand mechanism, (iii) incentive structure, (iv) a 

monitoring and evaluation mechanism, and (v) harnessing networks for capacity. Supply 

Structure: As local governments may not have even the initial capacity required to start-

up their functions they may need capacity inputs by specialised training institutions. As 

is usual for participatory projects, following an assessment of existing capacity and 

requirements of capacity, a targeted implementation of capacity is provided. These are 

usually in the form of mechanisms to create statutory systems like administrative and 

budgetary procedures that local governments need. Apart from creation of training 

materials, training of trainers, modules and creation of specialised institutions this 

mechanism also comprises of mobile teams of specialists in the form of NGOs who are 

available to support clusters of local governments to plan, design and establish systems 

of management. Demand Mechanism: As local governments begin to manage their own 

affairs, the politicians and officials will discover the need to build additional capacity as 

per their specific requirements from time to time in different arenas. Accessing this 

additional capacity provides an opportunity to local authorities to access capacity from 

different institutions. Incentive Structure: A fiscal reward system is critical to incentivize 

the capacity process.  If the central and state governments give unconditional grants to 

local governments then the local government functionaries would not have any 

incentive to invest in capacity. On the other hand, if fiscal transfers are limited to 

investment in capacity, outputs and outcomes then it would have a positive impact in 
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building capacity. A Monitoring and Evaluation System: Such a system would be 

designed not only for capacity building, but also for the decentralisation process as a 

whole. Such a mechanism would provide information on the functioning of the local 

government structure and point to the need for any changes in the institutional design 

to consolidate the decentralisation process. Harnessing Networks: Developing and 

accessing specialised networks to facilitate ideas, information, forge partnerships and 

analyse projects.  

With respect to training courses for local government functionaries to build managerial 

capacity, the distinction between a supply driven (i.e. a didactic way of teaching based 

on a one-way communication between teacher and student) and a demand driven 

capacity building programme is an important one. A lot of training programs have to be 

provided in the traditional supply driven manner. Yet if the objective of capacity building 

is to ensure that in time people as 'subjects' will be transformed into 'citizens' then 

designing a capacity development programme that treats them as students and subjects, 

as has been done in traditional training programmes for local government functionaries, 

may not be the right approach. There is a need to create a mechanism that gives a voice 

to the trainee and the local government representatives need to find themselves on the 

board of the training centres. This will ensure that there is a regular assessment of 

training needs by local government representatives on the basis of their own 

assessment and of their requirements from time to time.  

There is also the issue of capacity and incentives for better outputs in training 

institutions. As most training institutions are run in a centralized manner their ability to 

enhance capacity for decentralization is questionable. At the cost of sounding pedantic it 

may be said, one may be risking the success of the decentralized governance structure 

by entrusting the responsibility of building the capacity for local governance to an 

agency that is responsive to the centre. Following the traditional path of sourcing a 

training institution would ensure that one follows the dictate of a monopoly service 

provider of socially based training. The human resource requirement to manage the 

process of decentralization is enormous and such capacity may not be available in one 

training centre. The human resource capacity in specific institutions limit the quality of 

training that could be provided by them. Hence there is a need to form innovative 

mechanisms to ensure that training institutions form partnerships with a network of 

institutions, by contracting capacity, and other such mechanisms that are not 

traditionally available to them. Ultimately state institutions will only have an incentive to 

source-in capacity and deliver better outputs if they realize that their monopoly to these 

capacity building funds is threatened. There is a need to put in place an innovative 

incentive and monitoring mechanism that addresses some of the human resource 

constraints and professional inefficiencies of training institutions.  
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7. Conclusion  

The transition from a centralised structure to a decentralised one is going to be a long 

process. As mentioned at the start of the paper, D&D for RWSS is a challenge that has to 

be supported by an enabling environment at the national level, particularly by the 

NCDD. While the 10 year National Program for Sub-National Democratic Development 

would provide an enabling framework towards D&D, certain processes need to be 

urgently put in place: 

- a dedicated fiscal transfer system to sub-national governments  

- a challenge fund for central ministries to assist in the transition towards D&D 

- clarifying and making robust the planning mechanism ς so that funds are tied to 

the local planning process 

- institutional development to facilitate functional transfer 

- preparing a comprehensive capacity development framework 

- clarifying new accountability rules 

- managing the political economy of change 

- embarking on a year long process to facilitate an understanding of change and 

managing the process 
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Annexure 1 : Matrix for Understanding MRD RWSS Functions at National / Select Provincial Level  

Name Gender Designation & 
Unit 

Educational 
Qualification 
(Doctoral, Masters, 
Bachelors, 
Technical, 
Secondary, other)  

Work Experience 
(Specify details of 
work & 
employer) 

Number of 
Years in 
Present 
Department 

Training 
Undertaken 
(Specify 
details) 

Job Description  
(Functions 
performed in 
department) 

        

        

        

        

        

        

        

        

        

        

        

        

        

        

        

        

        

        

        

        




