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Executive Summary

The Problem: Captivity of State Institutions induced by commercialised electoral
politics and underlying corruption
The return to multiparty political dispensation in 2005, increased political competition,
turning elections into a do-or-die affair. Electoral Politics has been commercialized
amidst underlying corruption the result of which has largely manifested in form of
functionally hollowing out state institutions by the political and economic elite. Electoral
integrity is being sacrificed at the altar of political and economic survival.
Research hypothesis
The hypothesis is that there is a correlation between commercialized electoral politics,
corruption, and the declining effectiveness of state institutions. That the decline is
occasioned by the fusion of the ruling NRM party and the state hence dysfunctionalising
not only state institutions but also politics, political organising and political parties
among others. That this situation has been allowed to continue because it serves
the interests of political survival in a country where winning an election has become
a do-or-die affair.
Objectives of the study
a. To establish the extent at which state institutions are operating in captivity.
b. To establish a correlation between commercialized electoral politics, corruption,
the capture of state institutions and political/economic survival.
c. To analyze how commercialized electoral politics is being used as vehicle for
political corruption and survival of the regime structure
d. To contribute to a body of knowledge on key issues and challenges of the current
framework of political financing and election campaigns in Uganda.
Methodological Approach
The central thrust of this study is on how commercialization of politics has reinforced
underlying corruption resulting in the capture of state institutions by political and
economic elite in service of private ends. The study makes an effort to identify the
captors and the motivation behind their actions. The study pursued a case study
research design. It interrogates how commercialized electoral processes feed into
the underlying penchant for rent seeking and illicit enrichment that weakens state
institutions, consequently subjecting them into captivity. Specific cases were drawn
1
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from; local governments, Parliament and macroeconomic institutions to be used
establish extent of captivity.
Conceptualization of Commercialized Electoral Politics
The discourse on political finance seems to be converging towards a standpoint
that political competition is shaped by access to resources for political parties and
candidates. Well financed candidates and parties are more likely to and often defeat
their opponents who have less access to money.
Extent of Commercialisation of Electoral Politics in Uganda
Political parties and candidates spend massively to induce rather than persuade the
electorate to vote for them. The most ubiquitous form of electoral inducement is vote
buying which in some constituencies manifests as an auction in which electorate sells
their votes to the highest bidder. This practice is prevalent in Uganda not necessarily
because electorate is poor but because the practice is entrenched in the country’s
political and electoral system. Once elected, political leaders in Parliament and local
governments devote their energies on recouping their campaign investment than
effective and ideological representation.
Conceptualisation of State Capture
The concept of state capture has been in use internationally since the year 2000, and
has helped policy makers and analysts account for some of the most insidious forms
of subversion of governance. It is not uncommon for the proceeds of corruption to
find their way into financing political and election campaigns particularly in countries
where electoral politics is highly commercialized.
Captivity of State Institutions and Regime Maintenance
State capture has since the 2000’s been used by some African leaders as a tool for
regime maintenance. The study argues that the weakening and eventual captivity of
state institutions strengthens the regime’s handle on state institutions to perform and
satisfy the political survival projects of the regime.
Extent of Captivity of State Institutions in Uganda
The study recognizes that the performance of state institutions began to decline from
the early 2000s as corruption became pervasive and populist politics took root. From
then onwards politics shifted towards what analysts have described as politics of regime
survival. State resources and official positions have been used as prebends1 to earn
electoral support in Uganda. Thus, state institutions became part of the patron-client
networks serving populist political interests.
1

Prebends should in the context of the study be understood as government rewards for political
favour.
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The Dreaded Ugandan Mafia
Ugandans understand Mafia to mean an individual or group of individuals who appear
to have links with the powers that be. The Mafia are believed to be so powerful that
they control the judiciary, parliament, security institutions including police. They engage
in massive corruption within government ministries, departments, agencies and other
public institutions and presumably also have the power to block audits. The Mafia
works within the “deep state”2.
Correlation between Commercialised Politics, Captivity of State Institutions and
Political Survival
The study established the correlation between commercialized electoral politics,
captivity of state institutions and political/economic survival at different electoral
strata. Financing political and election campaigns serves as an artery of influence for
organized interest groups to seize and capture the law/policy making processes and
perhaps government for economic survival.
Local Governments in Captivity
The study recognizes that the roles of local governments have been shifting and
weakening over time to the extent that they have been relegated to appendages of
the state. From the mid 2000’s decentralization was turned into a political tool where
counties that were deemed to be strong supporters of the regime were proclaimed
district status.
Institution of Parliament in Captivity
The performance of Uganda’s Parliament and the integrity of its members have been
questioned severely based on its performance overtime. The study examines the 10
Parliaments Uganda has had since independence (1962-2020) and concludes that all
of them have exhibited characteristics of captivity. The captors range from executive
supremacy to commercialized electoral politics.
Macroeconomic Institutions: Caught between economic development and politics
This chapter interrogates the functioning of state institutions that are charged with
responsibility of developing and implementing efficient macroeconomic policies
through prudent fiscal and monetary interventions that can shield the economy from
the shocks caused by commercialized electoral politics. These institutions were once
lauded as ‘pockets of effectiveness’ but started experiencing a declining curve from
the mid-2000s. The decline, the study argues, was prompted primarily by the shift in
political dynamics following the return to multi-party politics in 2006 hence placing
them under pressure to allocate resources to aid funding political activities.
2

Deep state refers to a body of people, typically influential members of government agencies or the
military, believed to be involved in the secret manipulation or control of government policy.

3

Commercialized Politics and Captivity of State Institutions in Uganda

Conclusion
The performance of state institutions has been on steady decline since the early 2000’s.
This decline is partly attributed to pressures occasioned by the shifting political context
where political and economic survival have become bywords. Winning elections is
vitally important for ensuring local and international legitimacy of government and this
has escalated the commercialization of election campaigns. Commercialised electoral
politics and underlying endemic corruption have combined to hit the underbelly of
state institutions consequently creating inroads for captors.
Recommendations
a. The Executive should rebuild and empower formal state institutions to drive
economic growth and development purged of all the informalities and other
conditions that have facilitated political and predatory corruption.
b. Ministry of Justice and Constitutional Affairs, and Parliament should enact
comprehensive election campaign finance law in accordance with good practices
for mandatory public disclosure of campaign income and reporting on expenditure.
c. Electoral Commission should set up an independent department to handle the
unenviable task of supervising political parties and regulating political finance.
d. Government and Political Party Leaders should explore a representative form of
democracy that removes the human face from the electorate and replaces it with
the face of the political party.
e. Civil Society Organisations should engage in rigorous and innovative civic
engagement to empower the electorate hold elected leaders accountable to
their promises.

4
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1.0

RESEARCH PROBLEM: CAPTIVITY OF STATE
INSTITUTIONS INDUCED BY COMMERCIALIZED
ELECTORAL POLITICS AND CORRUPTION

1.1 Introduction
Elections based on multiparty political dispensation have become institutionalized in
Uganda like in many African countries. For the Ugandan electorate majority of which
are rural-based and economically vulnerable, elections have become popular because
they provide a window of opportunity for them to extract money from candidates. In the
same vein the religious leaders strategically look forward to election campaign period
as a time to fundraise for all manner of projects in worship centers. Every aspiring
candidate and incumbent desires to go to places where the electorate are gathered
in numbers, and worship centers are places where the electorate gathers week in
week out to worship God. The penchant to make money out of election campaigns
has been increasing since 2006 elections.
Reports by ACFIM3 reveal that with the return to multiparty political dispensation in
2006, there was increase in political competition turning elections into a do-or-die
affair. Political parties and candidates injected lots of money (or money is injected on
their behalf) to influence voter behavior, voting patterns and electoral outcomes for
political survival. The problem is that too much money flows into Uganda’s politics
with political candidates using it as inducement to sway voter support rather than
persuading and letting them vote according to their wish and conviction. The preferred
electoral strategy is to use the power of money to win an election rather than going
down the stressful pathway where the contestants have to put in place comprehensive
manifestos based ideas for scrutiny by the voters. This has eroded the foundations
of political accountability. Political accountability exists when the electorate/citizens
are able to hold the party in power and elected leaders accountable to their manifesto
promises. Instead in Uganda once a political leader meets the electorate and hands
out some cash or gifts, everything gets to be forgotten.
1.1.1 Political Ideas or Money: What Matters to the Ugandan Electorate?
Politicians and Political contestants suggest that election manifestos and ideas do not
matter to the Ugandan voter, rather it is money that matters. As a consequence, the
relationship between elected leaders and the electorate has become transactional.
The ballot has been commoditized with citizens/electorates selling their votes as if
3

Alliance for Finance Monitoring (ACFIM): Report on Campaign Spending for Presidential and
Member of Parliament Elections, 2016; Report on Unregulated Campaign Spending and its Impact
on Electoral Participants, 2019.
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they are selling groceries, food or meat on the market. In some electoral contests
vote-buying turns into an auction in which voters sell their votes to the highest bidder.
Electoral Politics is driven primarily by money and patron-client ties. The same set of
political personalities are continuing to monopolies electoral victories at presidential,
parliamentary, local government and other electoral levels depending on how “deep
their pockets are”. Elections do not function as an accountability mechanism for the
performance of candidates and political parties.
To the ordinary voter in Uganda, the most common form of commercialized politics
is when voters receive money and gifts from candidates and reciprocate by voting
for them on Election Day. In this case the ballot is taken to the market where there is
a seller (voter) and buyer (candidate/party). Voters in Uganda become members of
political parties not because party ideology resonates with their needs and aspirations,
but because holding a party card grants one a gate pass to access money from the
party. This largely explains why a voter can hold membership cards for three or more
political parties in a sense that today one can be NRM member and tomorrow when
the FDC candidate comes with money, the same voter shows up as FDC member.
The story goes on and on.
Uganda’s electoral processes are awash with examples of some candidates who do
not hide their intension by declaring publicly that their intention to offer themselves
is not to serve but to gain access to the cake table. They often use such slogans as
“nange mumpe ngende ndyeko” (vote for me so that I can also go and eat), the voters
have often responded positively by voting for them. But the electorate also look on with
bewilderment and perhaps also amusement when the legislators engage in schemes
of trading legislation for money. Whether it was amending the national constitution
to remove provisions on age limit for people seeking to stand for president, or it was
COVID-19 supplementary budget where MPs allocated themselves UGX 10 billion which
they shared among themselves, the story of Uganda’s electoral politics is a story of
money exchanging hands. It is what this study refers to as “politics of commercialism
and mercantilism”.
In a country where corruption is endemic4, commercialized electoral politics has
attracted the interest of political and economic elite who either offer themselves for
elections or bankroll preferred political candidates for quid pro quo reasons. There
is a sense in which corruption in election campaign financing has been allowed to
blossom and thrive thus undermining electoral integrity to the detriment of democratic
progression. With commercialized electoral politics at play, state institutions have
been functionally hollowed out by money hungry leaders colluding with or overruling
technocrats to recoup their campaign investment.
4

Based on Transparency International’s Corruption Perception Index Reports (2000-2019, and the
East African Bribery Index reports (2010 – 2019).
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Some of these institutions have seen their power and resources repurposed towards
serving private ends. In the context of this study, these are trappings of captivity that
erodes the quality of political representation thereby impeding democratic progress.
There has been an emergence of individuals who work informally in state institutions
but wield much power and authority that they are perceived to either have political
godfathers or are well connected to the corridors of political power. In other words,
the aim of seizing state institutions and keeping them in captivity seems to transcend
the individual captors. This situation provides numerous obstacles to democracy in
Uganda.
Electoral processes have been commercialized with political actors, citizens and
businesses becoming complicity in actions that serve to satisfy commercial interests
while subverting the democratic process. Democracy can get privatized if money
continues to flow unfettered in electoral politics. The likely outcome will be governments
that are created by the rich and serving the interests of the rich. State institutions are
managed by a dual system; one that is formal and another that is informal and the
latter seems to be more powerful. There are “sacred cows” and “sacred bulls” in the
same kraal, who in the view of some technical respondents to this study, are to say
the least, untouchable.

1.2 Motivation for the study
This study seeks to prove that there is a correlation between circulation of too much
money in Uganda’s electoral politics and performance of state institutions as viewed from
the side of the ordinary citizens they are mandate to serve. The study theorizes that in
the process of ensuring political survival in a country where corruption is endemic and
electoral politics is commercialized, state institutions have been perpetually weakened
and some nearly dysfunctionalised. Money has distorted political organizing, fueled
corruption, eroded political accountability, and weakened political parties – a situation
that serves to subvert the Uganda’s democratization process.

1.3 Research hypothesis
The hypothesis is that there is a correlation between commercialized electoral politics,
corruption, and the declining effectiveness of state institutions. That the decline is
occasioned by the fusion of government and the state hence dysfunctionalising not
only state institutions but also politics, political organising, and political parties among
others. That this situation has been allowed to continue because it serves the interests
of political survival in a country where winning an election has become a do-or-die affair.

7
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1.4 Objectives of the study
This study is intended to establish whether or not there is a correlation between
commercialized electoral politics, corruption, the capture of state institutions and
political/economic survival. Specifically, the study is intended to:
1. Prove that state institutions are operating in captivity.
2. To establish a correlation between commercialized electoral politics, corruption,
the capture of state institutions and political/economic survival.
3. To build a body of knowledge on key issues and challenges of the current framework
for financing politics election campaigns in Uganda.

1.5 Methodological Approach
The central thrust of this study is on how commercialization of politics has reinforced
underlying corruption resulting in the capture of state institutions for political and
economic interests promoted by a group of people that are reportedly well connected
to the powers that be.
The recurrent themes running through recent reports on the declining performance
of Uganda’s state institutions are: distrust, corruption, humiliation, intimidation,
helplessness, and hopelessness. The talk of “mafia group” existing within the state
and state institutions, and their penchant for corruption and rent-seeking, is gaining
traction within national debate. This so called mafia group is partly blamed for the
continued weakening of state institutions and delivering them into captivity. There is
a chapter dedicated to interrogating the intricacies of the notion, “Uganda Mafia”.
Our analysis correlates the dysfunctionality of state institutions with commercialization
of politics bolsters corruption hence subjecting state institutions into captivity in service
of political and/or economic survival. The authors endeavor to identify the captors and
go on to interrogate the context within which these institutions operate – a context
that is purported to be characterized by the schemes of the so called Ugandan Mafia.
The study pursued a case study research design interrogating how commercialized
electoral processes buttresses corruption which weakens state institutions, consequently
subjecting them into captivity. The preference for a case study research design was
due to the novelty of the study area to Uganda’s political context. The study considered
sector specific descriptive cases focusing on how commercial electoral processes
contribute to institutional capture and its effect on institutional performance.

8
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To keep the scope of this study manageable, case studies were drawn from Local
Governments as the major service delivery points to the citizens; the institution of
Parliament as a culmination of peoples’ sovereignty; Bank of Uganda, Ministry of
Finance Planning and Economic Development, and the Treasury as macroeconomic
regulatory institutions.
To understand the endogenous and exogenous forces that predispose state institutions
into captivity, the authors make an in-depth qualitative investigation into the performance
of the selected institutions. The investigation is based on secondary sources of
information and key informant interviews with a range of people from the government
technocracy, political parties, Parliament, academia, religious leaders, media, private
sector, and civil society. Interviews were undertaken from January to December 2019. A
total of 137 expert interviews were conducted at national level and 11 districts namely:
Luwero (central), Jinja (eastern), Katakwi (Teso), Apac (Lango), Bushenyi (Ankole),
Kabale (Kigezi), Hoima (Bunyoro), Moroto (Karamoja), Arua (West Nile).
Data from the key informant interviews was captured on transcripts that were
systematically analysed using framework approach. Views from the perspective of
different categories of citizens enriched the analysis already picked from the array of
available literature (researches, journals and articles) on commercialization of politics,
campaign finance, state capture in developing countries, and corruption among others.
Studies on state capture in Africa and commercialization of politics were collated,
analyzed and referenced.
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2.0

CONCEPTUALISATION OF
COMMERCIALIZED ELECTORAL POLITICS

Representative democratic is based on free and fair elections. Democracy demands
that there are political parties that compete for power in an election and the side that
collects the highest number of votes polled, carries the day to form government. The
importance of money in politics cannot be underscored, because it has been used
to sway voting patterns. Management of money in politics is thus necessary for the
fairness of campaigns and ultimately, credible and genuine elections because it has the
potential to skew competition between contestants (Magnus 2013).5 The absence of
controls and safeguards for the use of money in the electoral process makes electoral
democracy vulnerable to illicit financing and corruption.
Different electoral jurisdictions have made efforts to develop ways of controlling the
influence of money while at the same time promoting political competition. This in a
way has enhanced electoral integrity and democratic process. These have included
efforts to legislate on political and campaign financing in most European states, Latin
America and the United States. This has been done to keep the negative influence of
money in elections at bay. This has not though entirely cleansed the electoral processes
from the evil of money but has tried to keep the excess use of money and its negative
effects in check. Uganda ought to borrow a leaf.
In Africa legislating on political and campaign financing is still low as majority of these
countries lack standard laws that regulate money in political and electoral processes.
In the East African region, it is Kenya and Tanzania with comprehensive laws that speak
to campaign financing though they have difficulties in its implementation. For example,
in 2016, Kenyan Parliament decided to shelve the Election Campaign Finance Act of
2014 due to difficulties in implementation. Tanzania had the Electoral Expenses Act
enacted in 2010 but the law has not yet been tested enough to appreciate its value.
Uganda has a law that regulates political party finance – the Political Parties and
Organizations Act (2005) as amended. It is laudable that in 2019 the Attorney General
tabled electoral amendment bills in Parliament with campaign finance provisions in
them. This marked the first time in history that Uganda government moved to regulate
money in election campaigns. Elsewhere in Africa, counties like South Africa and
Malawi have legislated on political party financing.

5

Dr. Magnus Ohman (2013). Controlling Money in Politics: An introduction
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2.1 Access to Resources Shapes Political Competition
International discourse on political finance seems to be converging towards a standpoint
that access to resources for political parties and candidates shapes political competition.
Adequately financed candidates and parties are more likely to and often defeat their
opponents who have less access to money. The amount of money in a candidate’s war
chest largely determines victory or defeat. This results in wanton spending between
candidates and political parties to win elections. However, money is not the only
determinant factor for an election win or loss; there are other structural factors like
ideas, incumbency, ethnicity and tribe among others. The study largely denotes that
excessive use of money in competitive politics in Uganda and within a money-hungry
electorate has led to the monetized nature of electoral politics and its negative effects.
The study builds on the argument of Magnus Ohman (2013) who suggests that the
challenges associated with commercialized electoral politics vary between different
regions and countries. He identifies the following as most common:
a. The potential of wealthy interests to gain undue influence over the political system
where people with money can influence politicians and political decisions in ways
that subvert democracy. This influence can escalate into capture of state institutions.
b. Campaign contributions from businesses leading to corruption in public finances
since politicians get to be duty bound to give preferential treatment to corporations/
businesses or groups of people that financed them during public procurements.
c. Abuse of state resources especially by an incumbent political party or candidate
that has access to state resources to ensure they stay in power.
d. Illicit funding influencing politics by opening a gateway for criminals to get into
government to gain immunity by financing successful political candidates thereby
using the basis of their donations leverage and exerting influence on politicians.
This may come in form of avoiding investigations into their illegal activities.
e. Influence of foreign funding threatening the sovereignty of national politics in
circumstances where money from foreign countries is used to finance election
campaigns. Politicians may choose to serve these foreign interests as opposed
to the nationals.
f.

High levels of campaign spending make it difficult for new political players to
emerge, locking out participation of mainly women and youth as contenders who
have less access to wealthy networks.

g. Vote Buying in effort to win elections through spending, rather than through popular
support. Vote buying can be a direct or indirect transaction but the constant is to
influence decisions of voters.
The commercialization of electoral processes has much to do with the zeal to access
and retain political power as a guarantee to economic benefits.
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2.2 Extent of Commercialization of Electoral Politics in Uganda
Money is a permanent fixture in Uganda’s
electoral politics. Political parties and candidates
contending for elective positions spend
massively to induce rather than persuade the
electorate to vote for them. Political candidates
‘buy votes’ and citizens/electorates sell the
same in a manner akin to a market place where
there are willing sellers and willing buyers. In
some constituencies voter bribery manifests as
an auction in which voters sell their votes to the
highest bidder. ACFIM has witnessed aspiring
and incumbent candidates alike, engaging in
distribution of cash, gifts and donations to the
electorate either by themselves or through their
agents.
The use of money to induce voters does not stop
at election time, it continues through the tenure
of office. Political leaders spend to be voted into
office, the live in office spending and come out of
office at the end of the tenure while still spending
(ACFIM 2019). Spending starts immediately after
an elected leader is sworn into office with all
types of personal financial problems from the
constituency directed to the political leader.
In the meantime, aspiring candidates on the
ground also start spending on social projects
to endear themselves for the coming election.
This is meant to soften campaign ground.
This calls for reciprocal spending from the
incumbent to neutralize the growing influence
of the aspiring political challenger. The reality
is that incumbent leaders are the target of the
electorate when it comes to seeking financial
help to solve personal economic problems.
As a consequence, incumbent leaders remain
grossly indebted through their tenure in office
because of unending constituency demands.
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Manifestations of Vote Buying and
Selling in Uganda
Electioneering in Uganda involves
providing the electorate with a
number of gifts and donations
including among others the
following;
a) Paying school fees and
scholastic materials for
children of the electorate
b) Taking care of medical bills
and funeral activities in your
constituency
c) Making sizeable contributions
towards community
fundraisings in places of
worship where construction
work is always on-going
d) Providing community
ambulances
e) Making contributions to
wedding
f) Repairing broken boreholes
and other services that would
otherwise have been provided
by government.
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Many Ugandan politicians have fallen prey to this
experiences as explained by as former businessman
turned legislator, Hon. Hatwib Katoto the Member of
Parliament for Katerera County. Hon. Hatwib Katoto
revealed this during a breakfast meeting organized
by ACFIM in 2019 to strategise on ensuring that
campaign finance provisions contained in the electoral
amendment bills are passed in parliament.
The study is cognizant of the reality that money by
and of itself is not the problem because politics needs
money, democracy needs money. Without money
none of the activities that constitute democracy can
be conducted. Political candidates and parties need
money to organize, mobilise and reach out to the
citizens to sell their political ideology and philosophy.
The centrality of money in politics is summed up by the
flamboyant United States Democratic politician Jesse
M. Unruh, was quoted to have said that ‘’Money is
the mother’s milk of politics’’. And this quotation has
stood the test of time.

“Before I joined politics,
I was a very rich
businessman who could
not be challenged by a
billion shillings ($270,000)
because I always had that
as a minimum on by bank
account. Before politics
there was no time I did
not have money on my
account but since joining
politics I have become a
pauper. Imagine, this is my
first term and 4th year in
Parliament but already one
can send me to prison for
failing to pay just 10,000
shillings ($3).”
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2.3 The Nexus between Commercialised Politics and Political
Corruption
Political corruption sits at the root of commercialization of political and electoral
processes hence rendering most state institutions weak in order to protect and
promote influential private interests. These vested interests exploit the commercialised
electoral processes where key electoral actors namely political parties, candidates,
business persons and voters are anxiously in search of campaign money no matter
the source and/or intent of the financier. The sum of these vested interests and results
is what this study referred to as state capture. State capture in this context denotes
the influence in the formation of the basic rules of the game through private payments
to public officials (Hellman and Kaufmann, 2000)6. As such, elections are increasingly
perceived as a business, attracting interest from among others cabals of “godfathers”7
at subnational and national levels, who sponsor political parties and/or candidates
for quid-pro-quo reasons.
Even more concerning is the cost of sustaining elected leaders into political office
through payment of salaries, allowances and other emoluments for a bloated Parliament
which comes with the ceaseless creation of new districts and constituencies. Uganda
has 1.5 million electoral positions8 making politics that second biggest employer after
agriculture. There is a correlation between electoral cycles and fiscal cycle where
carrying out an election literary means “breaking the national treasury”. As such,
commercialization of politics and electoral processes undeniably influences the quality
of representation and democracy in Uganda like it is in many other African countries.
The performance of state institutions in terms of delivering on their mandate has been
a growing public concern and a subject of debate since the early 2000’s. The thrust
of debate is on the declining performance of macroeconomic institutions and as well
as the capacity of the state to provide or regulate goods and service provision. The
decline is going on for such a long time that it appears to have become the new normal.
At the root of the problem is the enigma of formal and informal power structures
where the latter overrides the former. It manifests in such a way that, what seems to
be legal on the surface is informal underneath. State institutions have largely been
subjected to the politics of regime survival in Uganda, in ways that undermine their
effectiveness thus pushing them into captivity. We will return to this argument in the
subsequent chapters.

6
7
8

“Seize the State, Seize the Day: State Capture, Corruption and Influence in Transition Economies”,
World Bank Policy Research Working Paper
In the context of this study, the term “godfather” refers to rich individuals whose contributions to
election campaign funds of a Political Party or Political Candidate have helped the latter to win an
election. And the impetus is often to secure protection of contracts or securing new contracts.
Cited from Electoral Commission of Uganda website: www.ec.or.ug
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2.4 What Drives Excessive Spending on Election Campaigns?
The study pinpoints the major drivers for campaign spending in Uganda to include
among others the individual merit mentality carried forward from the movement system
of government which still reigns supreme under the multi-party political dispensations.
Majority of Ugandan voters do not vote for a candidate because of his/her party but
votes for personalities. During previous elections in 2016 and 2011, ACFIM observed
cases where on the same voting day, incumbent President Museveni the leader of
NRM party garners over 70% of the total votes cast and yet the NRM flag bearer for
Member of Parliament loses to either an opposition candidate or an independent one.
There are cases when even after the candidate highlights the good things the party in
power has done for the region, the voters reply; “yes that much we know, but that is
for the party, what about yours? What are you giving us now from your own pocket?”
In constituencies dominated by NRM party especially rural areas, the situation where
the NRM flag bearer for area Member of Parliament or district chairperson, faces
competition from an independent candidate who lost out in party primaries and therefore
is NRM leaning, it is money that decides the contest. When the voters get to know
that both candidates are members of the same party, then the notion of individual
merit sets in and candidates are forced into a spending contest to win the votes.
Equally true is the fact that party primaries on NRM are characterized by excessive
campaign spending because in some constituencies where NRM party is dominant,
going through the primaries as the party flag bearer for Member of Parliament is as
good as already elected. Decisions on who to vote for during party primaries are also
based on individual merit of each of the candidates contesting.
The ghosts of individual merit which time and again come to haunt political candidates
driving them into excessive campaign spending, will only be exorcised by building strong
political parties that are organically connected with the electorate where a candidate
gets to be voted on the basis of his/her political party. Perhaps the time has come for
Uganda to think about representative democracy to counter-balance the first past the
post9 form of democracy that makes elections a do-or-die affair.
Beyond individual merit, there is a perception within the Ugandan political class
that money softens the political ground and gets voters on side. So even when the
electorates have not demanded, the political leaders (aspiring and incumbents alike)
will give out cash and gifts at every contact with their constituents. Conversely the
Ugandan electorate has been conditioned to be money hungry and expecting to get
money from the elected leader at every encounter. This situation is aggravated by the
absence of the state in its welfare sense which is largely a result of weakened state
institutions that have failed to provide social services to the people. Ironically it when
9

First part the post denotes an electoral system in which a candidate or party is selected by
achievement of a simple majority.
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citizens get to take to the streets to express their dissatisfaction that they experience
the state albeit in its coercive form.
The absence of the state in its welfare sense10 leaves the electorate with no option
but to turn to elected leaders and aspiring candidates to provide services that would
have otherwise been provided by the state. These include purchase of ambulances,
meeting the cost of treating their constituents in private hospitals and clinics, repairing
boreholes, and paying school fees for school going children among others social
needs. This increases the burden of incumbents and aspiring leaders on constituency
spending and clearly drives the cost of election campaigns.
The study establishes that deficiencies in service delivery are a result of weakened state
institutions which has been occasioned among other things by political corruption,
commercialized electoral politics and weak institutional accountability systems.
Excessive spending on election campaigns by political parties, Presidential candidates
and Member of Parliament candidates, and is a microcosm of the dysfunctionality of
state institutions. Electoral candidates have been observed to spend on services that
would have ordinarily been provided by government. Some of the services candidates
spend on include provision of ambulances, fixing broken down boreholes, digging
shallow wells, constructing community latrines, and grading community roads among
others. In the process, the cost of contesting for elections has escalated so much that
electoral politics is slowly but steadily becoming a preserve of the rich whose motivation
to participate in electoral politics is more inclined towards private gain than serving
the masses. As such, the vice of commercialized has grown in leaps and bounds.
The study argues that the vice of commercialization has served to dysfunctionalise
politics, political organizing, political parties, state institutions and consequently
subverted democracy. State institutions have been largely captured and reengineered in
service of private ends. In fact some schools of thought argue that the dysfunctionality
of these institutions has been ongoing for so long that it now appears normal.11 What
explains this dysfunctionality? Who are the captors? How do the captors benefit from
this situation?
State institutions become vulnerable to selfish capitalistic elements that have mastered
the art of creating inroads through commercialized electoral politics. There seems to
exist a perception within the Uganda citizenry including the political and economic
elite that politics is a means to wealth creation and preservation. Relatedly, there is a
clique of people who are perceived or claim to be well connected to the presidency
that have commoditized the office of the President by charging a fee from whoever

10 Welfare sense of the state refers to the ability and capacity to provide essential social services to its
citizens namely; education, health, transport, roads, electricity, water and sanitation among others.
11 Interview with an academic don at the School of Law, Makerere University Kampala.
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is zealous to meet the President.12 Such people loosely referred to as “Mafia” have
further penetrated state institutions and redirected them to serve private interests.
It is these vested interests of political profiteering that have driven the commercial
interests in politics and redefined the motivation of actors in the national body politic.
Political corruption has thus been allowed to flourish as a result of monetized political
and electoral processes. The study recognizes political corruption as an offshoot of
state capture catalyzed or driven by commercialized elections.

2.5 Challenges Posed by Excess Money in Politics on the
Democratization Process
There is little or no contest in the contemporary world of electoral democracy on the
argument that whereas money is the mother’s milk of politics, it can poison the same
politics it is meant to feed. One of the major challenges related to money in politics
is the lack of transparency surrounding political party and election campaign finance
(Falguera, Jones and Ohman 2014). Lack of transparency in political party and election
campaign financing is major challenge for both established democracies and newer
ones such as Uganda (International IDEA, 2017).
The open and transparent funding of political parties and candidates for election
campaigns is desirable because it helps ensure that everyone including the powerful
incumbents, is playing by the rules, which in turn strengthens the integrity of, and trust
in, electoral politics, among both the general public and political parties.13
When excess money flows in politics it impedes democratic progression in a number
of ways including the following:
a. Illegitimate elected governments and leaders. When politics in young or emerging
democracies like Uganda’s becomes transactional, political candidates and
voters apply the market place theory to the vote, leading to commercialization.
Commercialized electoral politics characterized by among other things bribing voters
using cash and in-kind donations (vote-buying), erode the legitimacy of elected
leaders and/or governments. Legitimacy of elected leaders is vitally important in
engendering trust and support of the people for government policies which is a
very important attribute of democracy. Above all, commercialized electoral politics
opens the doors to selfish interests that bankroll political parties and candidates
with the aim of capturing the state to protect selfish economic, religious, social
and political interests. The prevalence of weak legislators that cannot exercise
their supposed oversight function over the executive can partly be attributed to
commercialization of electoral politics.
12 By commoditising the President, we mean the process of charging an exorbitant fee from foreign
investors, businessmen, and politicians among others who are eager to meet the President
Museveni in person.
13 International IDEA (2017), Digital Solutions for Political Finance Reporting and Disclosure, pp4-9
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b. Accountability. This is where the ordinary Ugandan voter gets to feel the
consequences of moneyed politics. When political candidates and parties are
elected on the basis of their money as opposed to ideas, they cease to be
accountable to the electorate. They become accountable to their money and
financiers to the extent that they will not serve the interests of citizens, rather they
will serve selfish interests to recover what they invested in election campaigns with
profit. Political leaders abandon their constitutional duties to chase the money
in order to sustain endless constituency demands – which is the language the
constituents understand. And because using money to induce electoral support
has proven to be effective, the penchant to use it is very high.
c. Underlying Corruption. After spending massively on election campaigns and
accumulating debts with banks, microfinance institutions and the acerbic money
lenders, the elected leaders get to use political office to engage in all ways possible
including corruption, to recoup campaign money. It has been reported in local
media that legislators in the 10th Parliament receive facilitation payments and
gratifications to support legislations that seek protect political and/or economic
interests which consequently facilities the captivity of this sovereign institution.

2.6 Trappings of Commercialized Electoral Politics in Uganda
The study argues that moneyed individuals are increasing their influence within the
body politics with the object of controlling political leaders, political parties and state
institutions by investing significantly in election campaigns. Injecting excess much
money into election campaigns is partly the reason why politics is commercialized.
The volume of money in Uganda’s electoral politics has been increasing since 2005
when the country returned to multiparty politics (ACFIM 2016). By December 2019,
spending ahead of elections 2021 had already intensified on the ground.14
The downside is that Uganda has not enacted laws in accordance with international
good practices for mandatory public disclosure of campaign income and expenditure,
capping campaign spending and reporting on campaign spending. The Political Parties
and Organisations Act (as amended) 2005 only goes as providing for routine political
party financing under sections 9 and 12. The Presidential Elections Act (as amended)
2005 and the Parliamentary Elections Act (as amended) 2005 only stop at defining voter
bribery as an electoral offense. The Ugandan electoral laws are completely devoid of
provisions that specifically regulate election campaign financing.
This study established that since 2006 when the country returned to multiparty politics,
electoral campaigns have become a game of eating where voters extract as much as
they can from the candidates and candidates have liked this game because it saves
them the burden of explaining manifestos. But when the get elected, it becomes
14 Reports by ACFIM’s long term campaign finance monitors on the ground at constituency level in 52
districts of Uganda.
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inevitable for them to engage in actions that will help them to not only recoup what
they invested but also prepare for the next election.
In 2016 ACFIM conducted a Survey of Members of the 10th Parliament on campaign
finance reforms.15 The survey was conducted in September and October 2016, and
respondents were asked among other questions to declare voluntarily how much each
had spent on elections campaigns. A total of 113 legislators answered this question
with some of them stating they spent over UGX 1billion ($280,000), and some of these
were opposition and independent candidates. The question about the source of this
money remains the big elephant in the room. Based on the declarations made during
the survey, the average spending on election campaigns for a legislator in the 10th
Ugandan Parliament was UGX 220 million ($60,000).
If money continues to flow in unfettered fashion in Uganda’s electoral politics, there
is risk that the country will find itself in a situation where governments are created by
the rich and hence serve the interests of the rich. The growing vice of commercialized
electoral politics is thus a threat to electoral integrity in Uganda.
ACFIM preliminary findings on pre-campaign spending ahead of 2021 general elections
reveal that before the outbreak of the COVID-19 pandemic, there was a growing
number of aspiring candidates for Member of Parliament that were trying to outspend
incumbents. In Kasese district ACFIM monitors reported one aspiring candidate
spending on constructing houses for the economically vulnerable voters, notably widows
and the elderly. Where the incumbent made cash contribution of UGX 100,000 ($27)
towards social enterprises and communal expenses, the aspiring challenger would
double the amount. In Iganga district one aspiring candidates donated motorcars to
Parish priests in the constituency. Others are donating ambulances, motorcycles, and
paying transport allowances to people congregating in places of worship. In February
2020, when a new term was beginning, political contenders were competing to meet
the cost of the school fees and providing scholastic materials particularly for children
joining secondary school having passed their Primary Leaving Examinations.
ACFIM campaign finance monitors further reported that local FM radio airwaves were
already awash with campaign songs for different aspiring candidates. For a political
song to be played regularly on an FM Radio, the candidate starts by paying influential
local artists to compose the songs, pays music studios to produce songs and when
the songs are ready, they have to pay radio stations to play them. Beyond paying the
radio stations, the aspiring candidate has to further facilitate the radio presenters to
keep selecting and playing the songs. One aspiring candidate or an incumbent can
15 The Member of Parliament Surveys was conducted by telephone between September 16th and
October 7th, 2016. The survey took a maximum of 40 and minimum of 35 minutes per MP. ACFIM
randomly selected 196 MPs from a stratified sample of the target group by geographical region, MP
mandate and political affiliation and successfully interviewed 185 MPs. Government Ministers and
Special Interest Group MPs were excluded. ACFIM partnered with National Democratic Institute
(NDI) in carrying out this survey.
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have a minimum of five “very nice songs” and the more the better because they have
to be played interchangeably.
Funeral services have been commoditized to the extent that across the country, at
every funeral there will be tent reserved to collect a fee from aspiring candidates at
all electoral levels, in order to access the microphone and speak to the people. In a
particular constituency there can be a minimum of four funerals a week. Most of the
churches and mosques at constituency level have ceaseless projects of either incomplete
constructions or improving living conditions of the priest and the communities around
them. Aspiring candidates are targeted by religious leaders across the constituency
to contribute funds towards completion of those projects.
The concern of ACFIM and likeminded democracy activists is on where the money is
coming from, how will it be recouped and what the financiers get in return? Unrestrained
use of money in electoral politics undermines fairness of election campaigns, favouring
the richer contestant at the disadvantage of underfunded contestants. This creates
a situation of unequal access to power, and producing political leaders that are
beholden to or at captured by campaign financiers hence undermining the functioning
of democracy.16

2.7 Money Talks, Sometimes it Shouts
In the case of Uganda, performance of a legislator in Parliament or of a Local Government
councilor in the district council is no longer a critical factor in determining an electoral
win or loss. Apparently, the electorate consider the number of social projects an
elected leader or potential candidate has initiated in the constituency, number of cash
contributions towards funerals and number of children of voters one is paying school
fees for among others.
The electorates expect not political ideas and/or policy solutions from an aspiring political
candidate, but money. In some constituencies especially in western and central regions
of Uganda, and electoral colleges, money does not just talk, it shouts. This could be
a result of betrayal by political elites who have in the past used masses as ladders for
personal social and economic gains and abandoning them later. Nevertheless, the
country is faced with a double-sided challenge where on one side political parties
and candidates have a penchant to splash money on the electorate, and on the other
side there is an electorate that is money hungry. The hunger for money is a common
denominator among the electorate at all electoral levels including electoral colleges,
and self-seeking magnates manipulate this situation.
Money magnates pour unlimited amounts into election campaigns, edging out under
resourced candidates while at the same time drowning out the voices of ordinary
16 Eric Avis et al, (June 2017); Money and Politics: The Effects of Campaign Spending Limits on
Political Competition and Incumbency Advantage, pp 1-5.
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citizens/electorate. Even when the electorates claim to “eat widely but vote wisely”17,
there is no evidence to suggest that they push through with this standpoint because
the norm is reciprocity. The reality is that a preponderant number of voters feel a strong
sense of loyalty to the candidate(s) that provided them with cash and/or gifts, so they
reward them with votes. ACFIM experience in monitoring money in elections overtime,
has proved that vote-selling is also prevalent among the well-to-do voters. The study
later discusses the relationship between poverty and vote buying.
The non-use of standard polling booths in the voting process in Uganda is also a
factor in ensuring reciprocity from voters when they receive money and gifts from
candidates. The Ugandan practice of using plastic washbasins placed either on the
ground or on a short table/bench to ensure that voting is done in full glare of everyone
at the polling station, enables one to tell which candidate the voter has chosen. This
creates a feeling that a voter is being watched and those watching can tell who they
have voted. Indeed, people standing in the voters’ queues or near the polling station
can somehow tell whether one has voted for a candidate on top of the ballot paper,
in the middle of it or at the bottom of it. The following photograph demonstrates the
washbasin used as “polling booth” in Uganda.
The black plastic washbasin
is where the voter placed
the ballot paper to put a
tick on the ballot before
folding and inserting it in
the transparent ballot box.
Clearly someone standing
from a distance is able to
tell the positioning of the
tick on the ballot paper. So a
voter who ate a candidate’s
money will bear in mind
that he/she is being watched.
But Ugandans seem to be
satisfied with the polling
basis. Photo Courtesy of
the Daily Monitor

In the East African region, it is Uganda that still uses this rather obsolete black washbasin
while the rest of the countries use a polling booth made out of cardboard. Whereas one
can argue that using a plastic basin place on the ground compromises the democratic

17 Cited from a paper by Professors Chris Blatman (Columbia University) and Horacio Larreguy (Havard
University) titled: Eat Widely, Vote Wisely? Lessons from a Campaign against Vote Buying in Uganda.
An evaluation of ACFIM’s Randomised Control Trial on vote buying in Uganda conducted in 1,426
villages during general elections 2016.
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principle of secrecy of the ballot, its use is now part of Uganda’s electoral culture and
attempting to replace it with real polling booths will likely evoke resistance.

2.8 Do Voters Engage in Vote-selling because they are poor?
It has been earlier argued that the practice of vote-buying / vote-selling is prevalent
in Uganda not necessarily because voters are poor but because the practice is
entrenched in the country’s electoral politics. It is happening in primary schools,
secondary schools, tertiary institutions, and at all levels of national politics. The most
concerning incidents have been observed in college elections. Vote buying has been
ingrained in Uganda’s political culture.
The study interrogates the elections for the position of Speaker for Kampala Capital City
Authority (KCCA) which took place on March 5, 2020, and was reportedly characterized
by vote-selling. KCCA is an electoral college comprising 32 voters. ACFIM monitors
who tracked these elections reported massive vote-buying where Councilors allegedly
pocketed over UGX 4million ($1,000) each, delivered by of candidates that contested
on the coveted position of Speaker. Three candidates contested namely independent
candidate Abubaker Kawalya (Mr) who was declared winner with 17 votes, followed by
Forum for Democratic Change’s Doreen Nyanjura (Ms) with 14 votes. People Power
candidate, Muhammad Sseggirinya (Mr) who reportedly did not pay any councilor to
vote for him and ended up with just one vote – his own.
Ironically, the councilor at KCCA earns a consolidated monthly package of UGX 3.5million
($945) which is much more than the monthly earning of the Inspector General of Police
(IGP). This is obviously a distortion in the country’s salary system. Councilors did not
engage in vote-selling because they are poor, but they did so because vote-selling
has become the norm in Uganda. Rewarding politics more than almost anything else
has turned Ugandan elections into a do-or-die activity hence accelerating the flow of
money into the electoral process which has bred a monster of commercialized politics
that continues to eat up and capture state institutions.
The prevalence of vote-selling among well-to-do electorates begs the following
questions:
a. Did the Councilors at KCCA engage in massive vote-selling because they are poor?
b. Beyond poverty, what are there other factors to explain the prevalence of vote
buying in Uganda’s electoral politics?
c. What was the source of money that candidates for KCCA Speaker plashed on
vote-buying?
d. Will the Speaker-elect have the backbone to resist circumstances on slipping into
a cobweb of captivity laid by the financiers of their campaign?

22

Commercialized Politics and Captivity of State Institutions in Uganda

It is recalled that when the 10th Parliament was electing delegates to the East African
Legislative Assembly (EALA) vote buying was a reported. There have been testimonies
from a number of legislators in the 10th Parliament that MPs demand facilitation
payments for doing the very work they are elected and paid to do. They have worked
mostly on bills for which they reportedly expect their backs to be scratched. Cases in
point include amendment of Article 102(b) of the constitution, the sugar bill, and the
law on importation of used motor vehicles among others. When MPs are invited to
participate in activities of other non-state actors including civil society organisations,
they demand a transport refund of not less that UGX 100,000 ($27) even when the
event is hardly half a kilometer from Parliament. They spend most of the time on
international trips to earn per diem. Because financial gain has become the impetus
for political participation, the cardinal principle of democracy which is representation,
has been sacrificed at the altar of commercialized politics.
In 2016 general elections it is recalled that one of the candidates for Rubaga South
Constituency in Kampala Capital City used a clear campaign message articulated
in local Luganda dialect as: “nange mumpe ngende ndyeeko” translated as “give
me your votes so that I can also go and eat”. And indeed the voters obliged. The
candidate was able to garner the highest number of votes cast and went into the 10th
Parliament. By the time of the study, the MP had completed four out of five years of
his tenure but he was yet to be seen making a contribution in Parliament aside from
the few media interviews in the precincts of Parliament. The member in question went
to Parliament to eat and eating he has done for the whole tenure. The rationality of
the vast majority of electorate in Rubaga South constituency voting for the candidate
who made crystal clear that his intention is not to represent the constituency but to
eat, remains the subject of debate.
The study reinforces the words of former Ethics and Integrity Minister Hon. Miria
Matembe, who argues that Ugandans are bought like kabalagala (Uganda style
pancakes) on the street.18 Some of the causes of vote buying include elite betrayal
where politicians use masses as ladders for personal social and economic gains
abandoning them later.19 This study argues that vote-buying has become the norm in
Uganda’s electoral culture whether it is in schools, tertiary institutions, political parties,
electoral colleges or general elections. The endemic natures of vote-buying practices
at several electoral levels in Uganda have served to impede economic development
by fostering political corruption, limiting political accountability and slowing down
democratic processes.
18 Hon Miriam Matembe also Chairperson Citizens Coalition for Electoral Democracy in Uganda
(CCEDU), was speaking while appearing on a popular TV Political Talkshow, The Front Line on NBS
TV on January 2, 2020.
19 Makerere University Don Dr. Sallie Simba speaking during the Symposium on Strengthening the
Electoral Process in Uganda, organized by the Electoral Commission of 4th-5th December 2019 at
Commonwealth Report Munyonyo.
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2.9 Opacity in Election Campaign Financing as Challenge to
Uganda’s Democratization Process
Financing election campaigns in Uganda is shrouded in opacity with political candidates
treating election campaigns as if they were private ventures. Whereas it is known that
political parties and candidates raise campaign finance from savings, donations and
party contributions, the ultimate source of campaign funds is never disclosed. Aside
from the presidency, election campaigns for Member of Parliament are the second
most expensive and candidates are nonetheless able fund their way into parliament.
Some of these are former civil servants, others former businessmen. They invest into
elections campaigns much more money than they would actually recoup through
salaries and allowances for the entire tenure – perhaps they see what that the rest of
the citizens do not see.
Sources of campaign income for political parties and candidates are concealed from
Ugandan voters who enjoy “eating” the money without questioning where it has
come from and the quid-pro-quo strings attached to it. Similarly, when elections have
ended, no one gets to know what the money was used for. The Political Parties and
Organizations Act (PPOA) requires political parties to submit annual returns to the
Electoral Commission, but these provisions are neither followed nor enforced. When
it comes to individual candidates, there is no legal provision that regulate how they
source for campaign money and how they spend it. This situation serves as fodder
for commercialized politics.
The lack of transparency in financing election campaigns distorts the playing field,
predisposes political leaders to the risks of undue influence by moneyed interests.
There is also a risk of infiltration of illicit money which could fuel political and predatory
corruption leading to further captivity of targeted state institutions. This has provided
favourable ground for rich individuals and entities to capture state institutions of interest
in order to safeguard or grow their business interests.
The need for transparency in financing political parties and election campaigns is
enshrined in the United Nations Convention against Corruption, which states that
countries should ‘consider taking appropriate legislative and administrative measures...
to enhance transparency in the funding of candidates for elected public office and,
where applicable, the funding of political parties’ (UNODC 2005, Article 7).
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3.0

CONCEPTUALISATION OF
STATE CAPTURE

This chapter establishes how the existing body of knowledge on the concept of state
capture correlates with commercialized electoral politics in Uganda. It recognizes the
various perspectives of the growing conceptualization of state capture as an emerging
problem to evolution democratic processes in African countries. The study identifies
with Transparency International’s broad definition of state capture that recognizes the
electoral processes as avenues for subverting decision making processes by interests
of moneyed individuals, families or companies. The chapter links commercialized
politics to corruption, captivity of state institutions, and political/economic survival.

3.1 Understanding State Capture
State capture refers to the way formal procedures (such as laws and social norms) and
government bureaucracy are manipulated by private individuals and firms, so as to
influence state policies and laws in their favor. It is a form of corruption, less known to
the ordinary person but very pervasive, often found in countries that are transiting from
one party politics to multiparty democracy. Uganda is one such country transiting from
movement political system to multi-party democracy. The democratization process
is still in its infancy, political parties are still weak and fragile, tolerance to dissenting
views and political criticism is lacking. Overall, the fundamental freedoms of expression
and assembly are often constrained by the state’s omnipresence in its coercive form.
State capture occurs when the ruling elite and/or powerful businessmen manipulate
policy formation and influence the emerging rules of the game (including laws and
economic regulations) to their own advantage. The captured economy is trapped in
a vicious circle in which the policy and institutional reforms necessary to improve
governance are undermined by collusion between powerful firms and state officials
(working sometimes in syndicate with senior bureaucrats), who extract substantial
private gains from the absence of clear rule of law. State capture agents target state
institutions such as Legislature, Executive, Judiciary, regulatory agencies, and public
works ministries among others. The captors are often political leaders, high ranking
officials, large private firms, and interest groups.
On the African continent, state capture as a concept is drawing increasing concern
in many countries including South Africa20 and Kenya21 where it is being subjected
to protracted intellectual and/or judicial interrogation. In Uganda there is growing
20 Electoral Institute for Sustainable Democracy in Africa – EISA (2018), State Capture in Africa: Old
Threats, New Packaging?
21 Africa Centre for Open Governance (2019), State Capture inside Kenya’s Inability to Fight Corruption
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talk of mysterious individuals or groups-the so called “mafias” that are said to be
well connected to the powers that be and are using that advantage to leverage and
capture state institutions in a manner that subverts their functionality in service for
private ends. In other words, state capture connotes the act of exploiting the power
of government for private benefit. The ultimate goal of capturing state institutions is
political and/or economic survival.

3.2 Why is state capture more present in transition countries?
Countries in transition have undertaken partial economic reforms, which have produced
market distortions, and have hence generated a pattern of concentrated gains and
dispersed losses in the short term. Such distortions include, for instance, state-owned
enterprises privatized/sold at low prices to politicians, or new laws designed in a way
of favouring specific economic actors in a given sector at the expense of free and fair
competition for all. This consequently concentrates economic power in the hands of
a few individual who amass wealth while a preponderant number of citizens remain in
poverty. The country may post impressive economic growth figures but the ordinary
peoples do not get to feel the growth in their own pockets. Concentration of both
economic and political power in the hands of a few political/economic elites has the
potential to result in state capture, and in countries where citizens are by and large
civically incompetent, the extent of captivity may be much deeper that meets the eye.
It is not uncommon for the proceeds of corruption to find their way into politics by
funding election campaigns particularly in countries where electoral politics is highly
commercialized whereby voters are willing to vote for a political party or candidate
that gives them more money and/or gifts. In situations where state institutions cannot
deliver essential social services to the citizens, the electorate will turn to political
candidates who have money to spend on them in exchange for a vote.
Captivity of state institutions is occasioned by corrupting the basic legal and regulatory
structure of the economy using grand corruption through which individuals or firms
encode advantages for themselves or their cronies. Some of the common scenarios
include payment of big bribes to among others the following:
a. Parliamentarians to “buy” their votes on important pieces of legislation;
b. Government officials / civil servants to enact favorable regulations or decrees,
c. Judges to influence court decisions
d. Police to protect criminals instead of protecting citizens
e. Regulatory institutions to turn a blind eye when regulations are being flouted.
f.

Illicit contributions paid by private interests to political parties and candidates to
finance election campaigns
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The captors of state institutions enjoy several advantages including political protection,
sales growth, tax avoidance, illicit financial flows, monopoly and duopoly advantages,
protection of property rights including access to public land, access to credit facilities,
and immunity from prosecution among others.

3.3 Corruption and Captivity of State Institutions
Over the past two decades (2000-2019), Uganda has been ranked consistently by
Transparency International global corruption perception index (CPI)22 and likeminded
international yardsticks, as one of the most corrupt countries in the world. This view
is in harmony with the perceptions of a vast majority of Ugandan citizens who have
more or less accepted corruption as a vice that is entrenched in the national social
fabric. The study on Social Norms and Mental Models in Uganda conducted by the
Basel Institute on Governance (2018) underlines the centrality of social networks
in public life. It reveals that social networks expect members that have access to
resources – whether by virtue of being more affluent or holding a public position – to
ensure benefits are secured for and distributed to the network.
Election campaigns are viewed by the Ugandan electorate as a window of opportunity
to obtain money from political candidates. The ballot does not seem to be appreciated
as a symbol of citizen sovereignty but as a commodity that can be traded for money.
As a consequence, election campaigns are quite expensive hence driving elected
leaders to engage in corruption not only to recoup on their campaign investment but
also to satiate the persons/entities that bankrolled their elections.
The study argues that captivity of state institutions is a necessary concomitant of
corruption in campaign financing and the endless financial demands imposed on a
political leader by his/her constituents. Captivity of state/public institutions invariably
involves political corruption where leaders use political office to peddle influence on
processes of public contracting, grabbing of public land and other government assets,
use of bribes (including various forms of reciprocation or ‘quid pro quo’ deals) to gain
influence, votes, or access to the information or power of public office. Public projects
get to be used by self-seeking incumbents and civil servants for political populism.
When a state institution is in captivity, the “rules of the game” are reshaped and
ultimately “new rules” are institutionalized through new policy, legislation, regulation,
codes and standards. These activities of political and predatory corruption hollow-out
the functioning of state institutions ultimately trapping them into captivity.
Whereas corruption is more preoccupied with subverting the implementation of the
laws and policies, capture of state institutions is ornately concerned with seizing the
decision making processes where laws and policies are situated (Sitrous 2011). These
processes are often captured by political and economic elites with a view to influence
22 Transparency International’s Global Corruption Perceptions Index Reports (2000-2019), available at:
www.transparency.org/en/publications
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formulation of laws and policies, and shape the formation of basic rules of the game
primarily to favor or protect their selfish interests (Ouzounov 2004). Capture of state
institutions in this regard is concerned with corrupt efforts influencing how these
laws, rules and regulations are developed and formed in a manner that protects their
private interests. This is the very reason why elections provide a golden opportunity
for cabals of so called “godfathers” and “kingmakers” to sponsor political parties and
candidates in parliament and local government councils with the ultimate intention of
subverting the law making process.

3.4 The architects of institutional capture
State capture is often the handwork of the ruling elite and powerful businessmen (Lugon,
Moulin 2010). These manipulate policy formation and influence the rules of the game to
their own advantage.23 These elites can be political leaders, high ranking government
officials or interest groups and large private firms that capture a government department
(local capture) or capture government departments (global capture).24 They use illicit,
non-transparent, formal and informal means including bribery, intimidation to distort
laws, policies, regulations and decrees to achieve undue advantage or private gain.
Forms and Manifestations of Institutional capture
There have been efforts to categorize the forms in which institutions are captured and
the manifestations of institutional captivity. This categorization is always discussed
in context and helps to relate the manifold dimensions of institutional capture with
the manifestations. For
purpose of this study, it is
important to understand
the various forms of state
capture, how they manifest,
and the drivers of the same
in order to propose feasible
solutions that are context
appropriate.
Transitional democracies
have been found to be
prone to specific forms
of institutional capture
(Kupferschmidt 2009)25.
These manifest through
23 Anne Lungon-Moulin, Understanding State Capture. Freedom from Fear Magazine
24 From corruption to state capture: A new analytical framework with empirical applications from
Hungary, Working Paper Series:CRC-WP/2014:01
25 Kupferschmidt, D. 2009. Illicit Political Finance and State Capture. International IDEA: 32.

28

Commercialized Politics and Captivity of State Institutions in Uganda

manipulation of public institutions using illicit political finance and consequently
weakening the institutional framework. This is followed by capturing the technocracy
band political leadership, political parties, police as well as key state institutions such
as the legislature, the executive, the judiciary and regulatory agencies. Capture of the
state and state institutions manifests in a number of ways, it is to these manifestations
that we now turn.

3.5 Systemic capture
Systemic capture is a type of political corruption in which private interests significantly
influence the entire system of the institution’s decision-making processes to their own
advantage. Systemic capture limits policy options and skew their implementation
to favour sectors from which they can benefit (Mtimika (2016)26. At its maturity, this
form of capture results in comprehensive brokenness of institutional systems across
all sectors of government to the extent that there ceases to be any formal systems
working for citizens.
Systemic capture is so pernicious that it can be faceless in the sense that it uses an
invisible hand where the architects or beneficiaries of it cannot be exclusively singled
out. For example, there may be particular individuals, companies or families who
are said to be chief architects or beneficiaries of institutional capture, subverting the
decisions and operations of particular state institutions, but they cannot be singled
out as being solely responsible for one decision or another. A case in point is when
some senior individuals in government cry foul, alluding to the existence of so called
“mafia” within government, but falling short of naming them.
Neo-liberal globalization is highlighted as another example of systemic state capture
that affects external sovereignty. The neo-liberal perspective of state capture that
World Bank also subscribes to, presupposes that policy makers are inherently corrupt
and use state power for rent reallocation and patronage27. In Uganda this form of
capture manifests through influence of development partners (foreign aid donors)
on the policy formulation and implementation which to some extent undermines the
country’s economic and political sovereignty. For instance, the passing of the AntiHomosexuality Bill 2014, prescribing life imprisonment for “aggravated homosexuality
attracted a barrage of strong reactions from the western countries. The President came
under fire as a number of development partners like the US government threatened
to review their development assistance programmes, Norway and Denmark opting to
withhold aid support28. The Act was rescinded.

26 Mtimka,O.,2016, ‘Why state capture is a regressive step for any society’, The Conversation
27 Robison,R.& Hadiz,V.R.,2004,Reorganising power in Indonesia:The politics in and of
markets,Routledge Curzon,London.
28 https://www.theguardian.com/global-development/2014/feb/25/uganda-donors-cut-aid-anti-gay-law
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3.6 Predatory Capture
Predatory capture is a form of state captivity that feeds off a few individuals or groups
of people by holding political figures at ransom and bullying them for personal gain
(Mtimika, 2016)29. In other countries, this category is more prevalent in lower local
administrative structures where individuals make directives or instruct either politicians
or technocrats to take certain decisions in their favor and at times make threats or
even punish those that do not comply.
In Uganda, something akin to predatory capture is prevalent in many state institutions
across all levels of government. These are the so called “Ugandan mafia” who extort
money from Member of Parliament in promise of including their names on the next
list of ministerial candidates in a speculated cabinet reshuffle. This study dedicates a
whole chapter to articulate the mechanics and manifestations of the dreaded “Mafia”
in Uganda. The mafia are believed to hold their targeted officials at ransom, they are
believed to wield influence over appointments and dismissals at all levels of government.
They bulldoze, and manipulate politicians and technocrats into making decisions in
the direction preferred by them.
The context within which predatory capture manifests in Uganda makes it more
prominent than any other forms of captivity largely because of the political economy
that makes it difficult to separate politics from the economy (business). The economic
environment is directed by political executives, whereby the few private entrepreneurs
– Ugandan and foreign – who prosper are those with close ties to ruling party elites.
At times state owned enterprises are used by regime incumbents to build coalitions
of elites and of their followers in order to gain political support for the government in
power (Tangri & Mwenda 2019).
The study established that it is difficult to tell whether an initiative or statement or action
being introduced in a state institution, is government policy or not. Individuals who
claim to be connected to the powers that be, reportedly control government apparatus,
they control government jobs, and government businesses among other things. They
engage in corruption with impunity. Majority of those implicated in these scandals
have not been convicted, many having charges preferred against them dropped but
the details of investigations point to influence peddling. There is a sea of examples
that attest to influence peddling by individuals who capture state institutions and get
them to act in service of selfish interests.

29 Ibid
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For example, in the UGX 11 billion ($2.9m) National Social Security Fund (NSSF)Temangalo scandal30, the probe report cited former premier Hon Amama Mbabazi for
influence peddling31. In the Commonwealth Heads of Government Meeting (CHOGM)
scandal32, former Vice President Prof. Gilbert Bukenya was accused of influence
peddling in the UGX 19 billion ($5.1m) CHOGM car deal33. The Hassan Basajjabalaba’s
controversial UGX 142 billion ($38.4) compensation34 cites former Attorney General,
Hon. Khiddu Makubuya and a former Minister of Finance Planning and Economic
Development, Hon. Syda Bbumba having allegedly acted on orders of President
Yoweri Museveni to pay businessman and NRM party treasurer, Basajjabalaba despite
resistance from technocrats35.
The study interrogates the meaning and implication of these scandals while examining
the captivity of Parliament in the later chapters. What is clear is that there was pressure
from somewhere to see this transaction through in a manner that clearly demonstrates
politically-influenced expenditure, an indicator of capture of state institutions.

30 In 2008, former Prime Minister Amama Mbabazi and security minister, was embroiled in the scandal
of selling to National Social Security Fund (NSSF) land in Temangalo, Wakiso District, which land
he jointly owned with businessman, Amos Nzei . The duo, together with Dr Ezra Suruma who was
Minister of Finance which supervised NSSF, owned the now defunct National Bank of Commerce
in which the money from the land deal was supposedly invested. A Parliamentary probe report
recommended action against Mr Mbabazi and Mr Suruma over conflict of interest but a committee
of the whole house later quashed the report. The land, said to total 411.44 acres, was bought at Shs
11.2 billion (Shs24 million per acre).
31 https://www.monitor.co.ug/News/Education/688336-755530-kftt86/index.html
32 In 2011, several ministers, including former Vice-President, Gilbert Bukenya, former Prime Minister
Amama Mbabazi and former state minister for works and transport, John Byabagambi, were
implicated in the mismanagement of billions of public funds meant for the 2007 CHOGM summit.
Others implicated were ministers John Nasasira, Mwesigwa Rukutana and Isaac Musumba.
Although Parliament allocated sh270b to the summit, the Auditor General discovered that more than
sh370b was spent. The figures went up to sh500b after parliamentary accounts committee grilled
those who spent the funds. The probe, commissioned by President Yoweri Museveni, found out that
money was lost in irregular procurement of the CHOGM cars, road construction and repairs, and
the renovation of Entebbe Airport, among other ventures. Prof. Bukenya was accused of influencepeddling in the sh19b CHOGM car deal, but later court acquitted him.
33 https://www.parliament.go.ug/.../c336214a-dc4d-473e-bbee-dfd18fd76b5d%253B1.0
34 https://www.observer.ug/news-headlines/16740-pac-report-convicts-bbumba-mutebile
35 The parliamentary inquiry into the Shs142 billion claim for compensation over cancelled lease for city
markets and property to Basajjabalaba’s companies was prompted by an audit commissioned by
the Auditor-General’s office, that found the claim was without legal basis and inflated. Instead, the
audit found that the businessman owed the government Shs994 million. President Museveni, said
to be fully aware of the claim and gave approval the compensation claim in principle, not the figures.
In outrage at the amount paid out, the President asked government officials to recover the money.
The report pinned Ministers Khiddu Makubuya and Syda Bbumba for having abdicated their roles
by refusing to highlight the fraud that underpinned the compensation. It also found the Governor
culpable on the same grounds. Ministers Hon. Khiddu Makubuya and Hon. Syda Bbumba were later
forced to resign from Cabinet over their role in the dubious compensation and the governor spared.
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3.7 Political Party Capture
Party capture in the context of this study refers to three scenarios. The first scenario is
the situation where one person or a group of individuals get to finance the operations
of a political party to the extent that they become more important than the rest of the
party membership, and consequently use their financial muscle to control the decision
making processes of the party. The leading financier(s) of the party then capture the
party to serve their political and other strategic interests.
The second scenario is where some individual members are stronger than the political
parties that they cannot be sanctioned by the internal mechanisms. This scenario is
common in many political parties in Uganda including the ruling NRM party. This is
often a consequence of an individual commanding exceeding influence and popularity
with the electorate to the extent that there a lot they bring to the political party in terms
of votes. The stronger the political base that a party member or group of individuals
on the ground, the more likely that they will capture the party.
The third scenario is where a dominant political party that manages to get itself re-elected
as many times as possible, and uses its stranglehold to monopolize the values and
allegiance of the state institutions. Often the lines between party and state structures
begin to blur. This form of capture is synonymous with political parties that trace their
roots from liberation movements. Notable examples include, Chama Cha Mapidunzi
(CCM) in Tanzania, Africa National Congress (ANC) in South Africa, Zimbabwe African
National Union-Patriotic Front (ZANU-PF) in Zimbabwe, and the National Resistance
Movement (NRM) in Uganda, to mention but a few.

3.8 Corporate capture
Corporate capture is where private actors exercise their economic power to subvert
legitimate channels of political influence purposely for business survival and expansion36.
Election campaigns provide an avenue for private businesses and rich individuals to
bankroll prospective political parties and candidates with a view of determining the
outcome of elections and thereafter use this advantage to leverage their economic
interests through trappings of captivity. Of keen interest to captors from the corporate
sector are public contracts because government is the source of all forms of “big ticket”
deals. It is not secret that many political leaders in Uganda are also the “Tenderpreneurs”
manipulating the technocracy to determine which company wins a public contract.

36 Innes,a.,2013,The political economy of state capture in central Europe, JCMS: Journal of Common
Market Studies,52 (1),88-104.ISSN 0021-9886
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Regulatory capture
Regulatory capture in the context of this study refers to a situation where state regulatory
agencies may come to be dominated by industries or interests they are charged with
regulating. The result is that the regulatory institution is diverted from acting in public
interest to acting in ways that benefit the very industry of interest it is supposed to be
regulating. An example of regulatory capture is when the Uganda National Bureau of
Standards (UNBS) begins to advance the interests of importers and manufacturers
rather than protecting national consumers. Uganda has a number of regulatory
institutions including but not limited to the Bank of Uganda, Insurance Regulatory
Authority, National Drug Authority, UNBS, Uganda Communication Commission and
Electricity Regulatory Agency.
Regulatory capture occurs when regulated private firms end up manipulating the state
agencies that are supposed to control them. In Uganda though, it is the regulatory
agencies that are captured by powerful elites (Bó, 2006).
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4.0

EXTENT OF CAPTIVITY OF STATE
INSTITUTIONS IN UGANDA

Captivity of institutions in the context of this study refers to a situation where the
decision makers in the institution find themselves in a controlled environment. A
situation where the decision on management and strategic issues as well as the
direction of the institutions are not taken in the boardroom but from somewhere else.
A situation where the institution is run by parallel lines of authority, one formal and
the other informal, with the latter commanding more authority than the former. The
captors are often members of a powerful political and/or economic nexus who have
developed a symbiotic relationship with the corridors of power. These captors often
debilitate institution’s capacity to deal with errant officials, strengthen transparency
and accountability, and hence the bureaucracy fails to work professionally.
The study recognizes that the performance of state institutions began to decline from
the early 2000s as corruption became pervasive and politics of populism took root.
From then onwards, politics shifted towards what analysts have described as politics
of regime survival rather than developmentalism (Bukenya and Hickey, 2019). As
performance of state institutions took a trajectory of decline, many of them started
slipping into what the study refers to as captivity. This study argues that, they have
remained in captivity for such a long time that it now appears to be a normal situation.
Public institutions in Uganda were found to be trapped in an infrastructure of
embezzlement, rent seeking, and nepotism with a high premium placed on personal
enrichment and political survival. These institutions have traded developmental policies
with populist ones that are intended to deliver short term happiness to the electorate
towards and after elections. Closer interrogation reveals that the declining performance
of state institutions partly due to lack of autonomy, is authored by a few individuals
who are supposedly well connected to the corridors of power. These individuals have
seized and captured public institutions, veering them away from delivering on their
original/legal mandate to serving private/selfish ends.
Captivity sometimes manifests when a state/public institution gets to have two parallel
lines of authority – the formal and informal – where the latter wields more power and
authority than the former. The study thus classifies a state institution as being in
captivity when the authority seen on the surface is different from the authority lying
beneath, with the latter again having more power than that which is visible. For example,
there have been cases where President Museveni has set up informal organizations
to ostensibly duplicate the work of statutory state/public institutions. These informal
organizations exist within or alongside the formal organizations, in most cases they
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are better funded and wield more authority. Cases in point include the State House
Medicine and Health Service Delivery Monitoring Unit, State House Anti-Corruption
Unit, Presidential Initiative on Banana Industrial Development, and National Initiative
for Civic Education (NICE) Uganda among others.
The appointment of cadres of the National Resistance Movement (NRM) party to
govern or manage state institutions is also a factor in weakening and subjecting
state institutions into captivity. It is understood that the basic intuition of most of the
cadres appointed to manage or govern public institutions is “Mzee ampadde” literally
translated as “the big man has awarded me”. Appointments on the basis of being
cadres as opposed to merit have served to weaken the functioning of state institutions
including creating an atmosphere of impunity that allows corruption to blossom and
thrive. However, the study takes cognizance of some cadre appointments which
have improved performance of institutions such as the appointment of Ms Jennifer
Musisi Kiwanuka as Executive Director, Kampala Capital City Authority which many
independent analysts believe was fit for purpose.
Undue influence of political leaders both elected and appointed has contributed to
weakening of state institutions and rendering them captive. Because of the highly
commercialized nature of Uganda’s electoral politics, elected leaders assume office
after spending excessively on election campaigns. When they get into political office,
they capture public institutions they supposedly supervise, to recoup their campaign
expenditure. Conversely, they may get captured by moneyed interests that bankrolled
their election campaigns for quid pro quo reasons. The interests of campaign financiers
include among others enactment of friendly laws, policies, or winning state/public
contracts. Undue influence from political leaders who are hell-bent on repaying their
campaign financiers, subjects the policy making process and management of state
institutions to captivity. The existence of underlying corruption in state institutions
facilitates the achievement of moneyed political interests often at the expense of serving
the statutory mandates of state institutions. In most cases political leaders governing
state institutions engage in corrupt activities to raise off-budget resources for sustaining
themselves in electoral positions. As a consequence of this, political corruption has
been entrenched and more sophisticated in a way that induces secondary corruption,
which combine to keep state institutions in captivity.
When it comes to the Local Government system which is the special purpose vehicle
for delivering services to the citizenry, all the power and authority in local governments
rests with the Resident District Commissioners (RDC’s) not the District Local Council
Chairperson (LCV) who is the presumed political head and the Chief Administrative
Officer (CAO), the presumed technical head. This distortion is a creature of the reality
that RDC’s are presidential appointments, they report directly to the office of the
President. RDCs are supposed to head security but they end up heading almost
everything. Depending on the zeal and overbearing nature of the holder of the office, the
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RDC can make the local government technocracy operate in fear and subsequently, in
captivity. But the local governments are also captured by corruption which characterizes
the tendering process and government projects. The study takes cognizance of the
justifiable situations where the authority of RDC reigns supreme to confront situations
that are likely to cause insecurity such as pervasive corruption that bedevils service
delivery in local governments.

4.1 Manifestations of a State Institution in Captivity
The study classifies a state institution as being in captivity when either one or a
combination of the following happens:
a. When there are countless reports in the media and other platforms where the
institutions by law that are supposed to serve and protect interests of citizens,
turn against the very people they are supposed to serve! Decisions taken in state
institutions have been seen to depart from the particular institution’s explicit aims.
This is a manifestation that decision making processes are captured.
b. When state institutions are characterized by frequent use of corrupt methods
such as bribery, non-competitive and nontransparent rent-seeking, political and
administrative corruption, collusion, and coercion among others. These acts get
to transpire publicly through media reports and some perpetrators are named. But
the alleged perpetrators seem to be either above the law or beyond the reach of
the law, as if they are accountable only unto themselves. This study argues that
corruption and rent-seeking ate away state institutions in Uganda and delivered
them into captivity.
c. Since 2005, there have been wide ranging allegations about the so called “mafia”
in government institutions who seem to have license to loot or override institutional
frameworks with impunity. There have been several media reports that some
individuals have commoditized the presidency. That they charge a hefty fee from
foreign investors and Ugandans who are desperate to secure an appointment
with the president, and these reports have never been denied or dismissed by
any official of government. Why are the anti-corruption institutions powerless to
take action let alone investigate them? Is there a possibility that this is so because
the institutions are in captivity like a worm lies in the spider’s cobweb and at the
mercy of the spider? What else explains this?
d. When the very police institution that is supposed to fight criminals gets to be
infiltrated by criminals. President Museveni called them weevils37 and former
Inspector General of Police; Gen. Kale Kaihura called them “mafias”. When senior
police officers get to be assassinated and the investigations remain inconclusive,
37 President Museveni was speaking after the heinous murder of Deputy Inspector General of Police,
Andrew Felix Kaweesi.
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when the police get to be used to evict people from their land, it begs the questions
on the functionality of the very police force that is supposed to protect Ugandans.
e. When Parliament ceases to operate as an organ of people’s sovereignty and
begins to be used as a rubberstamp of the executive. The study established that
institutional checks and balances on executive power have been subordinated by
presidential supremacy. Informalism and personalized decision making have seeped
into the legislative institution making it serve economic interests of legislators,
business interests and interest of the NRM caucus. One may not be off the mark
to argue that Parliament has been turned into a “pay as you go” institution where
legislators seek to collect rent to be able to meet the demands of their constituents.
As a consequence, they have passed regime friendly laws including among others
amending the constitution twice to remove presidential term limits and age limits
from which they have reportedly obtained financial rewards.
f.

When state institutions get to be used to perform and satisfy the interests of the
regime, primary of which is survival. In 2016 the Office of the Prime Minister was
used to deliver hoes to citizens after incumbent presidential candidate Yoweri
Museveni made the pledge while on campaign trail in northern Uganda. Delivery of
public services and distribution of state funding has since 2006 become increasingly
tied to elections and voting patterns with President Museveni making it abundantly
clear to the electorate that they will only enjoy government programmes if they
vote for him and other NRM party flag bearers. State institutions are supposed to
be politically blind in order to serve all citizens no matter their political affiliation.
These institutions have also experienced increasing political interest through board
and executive appointments, and dismissal of technocrats that stand to resist
this development. President Museveni has repeatedly expressed his preference
to appointing NRM cadres to govern and/or manage state institutions.

g. When there is a patronage-based system of executive governance where President
Museveni prefers to personalise rather than institutionalise government-business
interactions. On a number of occasions Mr. Museveni has personally directed the
allocation of public resources to specific large scale private enterprises. These
personal decisions have encouraged business entrepreneurs, Ugandan and
foreign, to seek access to those in executive authority and lobby for special favours
(Tangri & Mwenda, 2019). The disregard for formal rules and due procedures as
demonstrated by the president have eroded the sovereignty of state institutions
and consequently subjects them into captivity.
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4.2 Pockets of Institutional Effectiveness amid Systemic
Brokenness
The study takes cognizance of the fact that government in Uganda remains the prime
provider of public services in the eyes of the citizens. From 1986 when the National
Resistance Movement (NRM) came to power, government created autonomous
agencies in forms of Authorities, Commissions and Agencies (ACAs) a vehicle for
better service delivery since such autonomous bodies were expected to be more
efficient and effective. The question is, after 34 years in power has this happened?
Researchers tasked key informants to name at least three state institutions and
other autonomous agencies that are performing satisfactorily in delivering on their
mandate and functions, as viewed from the perspective of the ordinary Uganda who
is on the receiving end of public services. The shared opinion is that dis-functionality
is a common denominator in almost all state/public institutions not least Parliament,
the Judiciary, the Police, Ministries, the regulatory bodies, and Local Governments.
Key informants shared the view that macroeconomic institutions such as Bank of
Uganda (BOU) and Ministry of Finance Planning and Economic Development (MoFPED)
are complicit in the appropriation of ceaseless supplementary budgets and alleged
misuse of funds from the national treasury to finance 2011 election campaigns resulting
into the national financial crisis that triggered the so called walk-to-work protests.
The perception is that this practice of raiding the national treasury to finance election
campaigns has been ongoing since 2011.
Nonetheless, the study established that the NRM government up until the early 2000’s,
tended to operate fair rules-based governance, particularly in institutions that are
perceived to be critical to performing the central tasks of sovereign statehood within
the current international order. These include among others, capacity to generate
revenue through a strong Uganda Revenue Authority (URA), ensuring macro-economic
stability by allowing MoFPED and BOU to develop and implement fiscal and monetary
policies necessary to keep the economy growing. Uganda has recorded high rates of
economic growth for the first 20 years of the NRM regime (1986-2006) due to capacity
of government to maintain high degree of macro-economic stability through what
Golooba – and Hickey (2017) refer to as a relatively impressive economic technocracy
in state macroeconomic institutions.
But other institutions have not enjoyed the same latitude as their macroeconomic
counterparts, and have endured a period of declining performance and capture since
the mid 2000’s. These institutions appear to have failed to overcome the systemic
distortions occasioned by corrupt and parasitic practices that render them dysfunctional.
Grand corruption masterminded by what President Museveni once referred to as
“parasites” is a monster that devours state institutions on a daily basis. This has
resulted in what some key informants described as “comprehensive brokenness” that
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goes far and beyond government institutions. The “brokenness” syndrome has also
penetrated once strong opposition political parties leaving them in near tatters with
their biggest undoing being selfish interests. But it has not stopped there, the syndrome
has further penetrated the national intellectual spine subjecting it to near collapse with
scholars more active in the market place for consultancy work instead of providing
strategic thinking and guidance to the country. Civil society has also not been spared
by the syndrome as a number of once powerful organizations are disintegrating, local
businesses are on their knees, and religious leaders are more preoccupied with milking
their flock dry instead providing spiritual sanctuary.
Four main factors are discerned to support the argument that state institutions are in
captivity, these are:
a. The deployment of cadres of the National Resistance Movement to govern and/
or manage these institutions.
b. Decision making in these institutions being more informal and personalized.
c. State institutions have over time become arenas of corruption for the benefit of
their occupants and the detriment of public good.
d. Existence of so called “Mafias” and their penchant for corruption and rent-seeking
behavior.

4.3 Unmasking the Captors of State Institutions
There is growing consensus within academia, political and civil society circles that
Uganda’s state institutions are operating at excess capacity and are in captivity. And
some efforts have been made to pinpoint the captors. Prominent politicians38 have
made inferences to the existence of a mafia network that elusively works to undermine
performance of state institutions. These assertions remain by and large anecdotal
because they fall short of documented evidence. And this is partly the impetus for
this study.
What can be deduced from this study is that Uganda bears all the characteristics of
institutional capture orchestrated by a group of individuals that are driven by a number
of factors key among them ensuring regime survival, securing business interests and
accumulation of wealth by criminally privatizing public resources to serve selfish ends.
Sometimes their actions are quite syndicated and concealed that they have been
codenamed “mafia”. These operate stealthily using an invisible hand that continues
to mystify political economy analysis and politicians. Nonetheless, this study makes
an attempt at unmasking the captors and interrogating what their interests are.
38 In 2005 former Vice President indicated that there was a mafia group in cabinet working against him.
In 2016 Police chief then Gen Kale Kaihura alluded to existence of a mafia group in Police and the
Army. In 2018 President Museveni accused Police superintended over by Gen. Kaihura of having
been infiltrated with kawuukumi (weevils). Several other senior officials in government have alluded
to existence of mafias in government.
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The study found that captors exist at different levels of government and state institutions
not least the lowest administrative level of local government. For example, at village
level there is an individual or group of individuals that have captured the village. At
sub county level there is someone or a group that has captured the sub-county. The
same story goes for the district level where you find an individual or group individuals
who have captured the entire district local government. These are either political or
economic elite or both. At national level state institutions are largely lying in captivity
and their performance remains the subject of debate.
The cardinal motivation for the captors is to ensure regime survival; enjoying undue
advantage including enjoying business monopoly, ability to extract corruption rents and
ultimately become a “free rider”39. The study identifies three forms of captors namely;
Political networks whose primary interest of building a strong patronage system that
can ensure regime survival. These captors determine who gets employed, promoted
or demoted in state institutions, and some of those appointed become untouchables
at the detriment of institutional governance.
Occupants of state institutions who are loyalists of the regime but nursing a penchant
for corruption that engage in massive looting of public funds and resources including
land grabbing. Public resources have been criminally privatized in service of private
ends, creating a small number of extremely rich individuals to whom money is “not a
problem” while a preponderant number of Ugandans wallow in poverty and squalor.
Private interests of big companies and/or wealth individuals who want to build and
protect their business interests. These often pump moneys into election campaigns
to influence the outcome of elections and they do so for quid pro quo reasons. Quid
pro quo can be in terms of gaining access to public contracts, benefitting from state
favors such as tax exemptions and land giveaways among others. And this happens at
all levels of politics. It is recalled that President Museveni rewarded key Asian business
supporters for making large campaign finance contributions to his presidential elections.
A case in point is when in 2001, immediately after the elections when Mr. Museveni
personally directed that Butamira Forest be de-gazetted and a license be given to the
Madhvani Group for sugarcane growing. In 2006, just after the elections, he allowed
the Sugar Corporation of Uganda Limited, part of the Mehta Group to extend its sugar
plantations on the protected Mabira Forest Reserve. At District level, private companies
bankroll prospective political candidates only to gain access to public contracts after
elections. Chinese firms (as well as the Chinese Communist Party) allegedly donate
funds to Museveni at election time (Tangri & Mwenda, 2019).

39 A free rider is a person who benefits from something without expending effort or paying for it. In
other words, free riders are those who utilize goods without paying for their use.
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There is a growing interest of wealthy businessmen and companies in the electoral
politics of this country. The influence and interest of businessmen in elections manifests
in form of financing election campaigns of preferred/prospective political candidates
or directly contesting as political candidates.40 In other words their captivity of state
institutions comes through capture of political candidates whom they bankrolled to
political office. The study identifies two kinds of businessmen.
First, there are businesspersons who prefer to work behind scenes by influencing
the decision making processes to the extent that political decisions and outcomes
are able to protect their business interests. To achieve this, they bankroll political
candidates at all levels right from the lowest unit of administration – the village (Local
Council 1) to Member of Parliament and beyond. This type of captivity delivers political
decisions that are aligned to their interests as campaign financiers. They seize the
district structures and cause them function on ‘remote control’. Districts like Bushenyi
have had a fair share of this captivity where businessman Hassan Basajjabalaba is the
de facto political kingmaker. He has been bankrolling the election campaigns for his
preferred political candidates at local government and Member of Parliament levels.
Another case in point is Nebbi District where a group of businesspersons so called
“Nebbi’s Big Five” have emerged as political kingmakers among them the District
Chairperson of the NRM party. They control the process of identifying NRM party
flag bearers ahead of an election and finance their preferred candidates through. For
example, in June 2019 ahead of the by-election for the District LC5 Chairperson, the
“Big Five” decided that it was needless for the NRM party to go through a divisive party
primary election but instead selected a young man, Urombi Emmanuel, as flag bearer.
They bankrolled and managed his election campaigns resulting into his successful
election as the new Chairperson of Nebbi District. When the researcher enquired from
Mr. Urombi about the sources of his campaign finance he revealed that his campaigns
are being financed and managed by local businessmen.41 One of the businessmen is the
proprietor of KJ Adubangot and Sons Construction limited which a local government
contractor is working in a number of districts including Nebbi district. The support
from local businessmen begs the question about how whose interests will the District
Chairperson elect serve? These are typical examples of how one person or a group of
persons gets to capture a district or a municipality because the supported politicians
upon assuming offices will undoubtedly do exactly as they are told and this is always
at variant with the interests and aspirations of voters.
Secondly, there is another category of businesspersons who choose not to leave
anything to chance. Thus they descend into the political arena as political candidates
40 Luwero (central), Jinja (eastern), Katakwi (Teso), Apac (Lango), Bushenyi (Ankole), Kabale (Kigezi),
Hoima (Bunyoro), Moroto (Karamoja), Arua (Westnile) and Kampala (national).
41 Interview with Mr. Urombi Emmanuel at GAF Hotel in Nebbi Municipality during the by-election
campaigns for Nebbi District LCV Chairperson, July 2019.
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seeking to get elected with the impetus of expanding their business empires. They
spend massively on election campaigns in a way that makes commercialization of
electoral politics to escalate. They camouflage as political leaders that are seeking
to serve the people, yet their intrinsic motive is self-enrichment. These politicians
use their political offices as a pedestal to conduct business. Being a political leader
would guarantee them access to loans, markets, capital, tax incentives, networks and
government resources among others.
The study identified two major motivators of business interests into politics. The first
being referred to as ‘business protectionism’. For instance, all the twenty-three business
men that participated in this research as key informants at local governments justified
their partisan involvement in political processes mainly because they wanted to protect
their business interests. They cared less if protecting their business interests was at
a cost to the common good, and this in part explains their bellicose involvement in
influencing electoral outcomes at that level.
The second motivator was what the study refers to as ‘business opportunities’ and
this was mainly looked at as opportunities already identified and mapped, but require
insulation from general competition. The business opportunities referred to here were
in form of tenders and contracts. At local government level, councilors were the most
targeted politicians given their central role in approving district plans and budgets.
Business men financed politicians at Local Government (LG) level to access contracts
and tenders. This quid pro quo arrangement explains the poor service delivery across
all districts surveyed.
Often, the private interests of the captor take precedent over the public good and will
use everything within their means to block any efforts to deprive the captor of this
position. When the captors are political elites that are loyal to the regime and serving
interests of regime survival, their cardinal interest will be to extract corruption rents.
To achieve this, they would need business partners who would provide the rent in a
number of forms including kickbacks from highly inflated public contracts, and this
money always finds its way into financing elections campaigns thereby feeding the
monster of commercialized electoral politics.

4.4 Political Patronage and Captivity of State Institutions
The argument about captivity of state institutions in Uganda in pursuit of regime
survival cannot be complete without interrogating the mechanics of patronage and the
manner in which it has been used as a campaign tool and in the process exacerbated
commercialization of electoral politics in Uganda. Political analysts, observers and the
academia seem to have convergence of thought around the argument that since the
mid 2000’s, patronage politics has become a common denominator in management
of state institutions in Uganda and that the situation is pointing towards an even more
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personalized and informal rule. The past 34 years of NRM rule have witnessed the
emergence of strong personalities at the expense of strengthening institutions. This
situation makes it easier to keep patronage networks alive and leveraging them to
serve the interests of political survival.
In the context of this study, political patronage is construed to mean the appointment
or hiring of a person to a government post or position in a state institution on the basis
of partisan loyalty or in pursuit of political support. This is enveloped in the concept
of cadre deployment to state institutions and projects. Through cadre deployment
President Museveni has been able to reward people who help him deliver services
to the electorate in a more efficient way in order to ensure electoral support and
maintaining his stay in the top political office. Some of these are appointed to the
Boards of Directors or to join the technocracy in state institutions. Elections have thus
provided fertile ground for shaping and refining the patron-client apparatus rising into
patrimonial politics.
With the rise to patronage politics, official government positions and state resources
are used as rewards for political favors intended to earn support for regime survival.
Experience has proved that when they get there, they serve the appointing authority more
than they serve the citizens who would otherwise be the primary beneficiaries. State
resources have been used to reward individuals or groups of voters for their electoral
support. Power flows directly from President Museveni to citizens in such a way and
manner that undermines the operations of state institutions. Informal structures are
created to duplicate the work of statutory state institutions and they report directly to
the President. At times the informal establishments are better funded than the formal
ones and this weakens state institutions. These informalities have subjected state
institutions into captivity and continue to bedevil national politics.
Whether deliberate or otherwise, the weakening of state institution serves to facilitate
regime survival. From 2006, there has emerged a small group of people in government
who control the state and state institutions. These state institutions have on several
occasions been employed to perform and satisfy the interests of the regime primary
of which is survival. Informal and personalized decision making has seeped into state
institutions inducing them into captivity. Some of these institutions contain groups of
people that can do anything for anything including engaging in massive corruption.
The patronage machine seems to further extend into the private sector. This study
reinforces the argument of Roger Tangri & Andrew Mwenda (2019) that President
Museveni seems wary of wealthy Ugandan entrepreneurs who emerge outside his
ambit and who could potentially challenge his authority. Thus, he has sought to cultivate
politically compliant business persons who are dependent on him and state patronage
for their economic success. By the time of carrying out this study it became clear that
to succeed in business in Uganda whether as an indigenous or foreign investor, one
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should have political backing. The lines between politics and economics are to say
the least, blurred.
There are numerous examples of crony business persons who are senior politicians,
relatives or close allies of the political leadership benefitting from various state favours
including tax exemptions and government contracts, and in return rallying voters for
the incumbent government (Tangri & Mwenda, 2019). It is recalled that in 2007 when
Uganda hosted the Commonwealth Heads of Governments Meeting (CHOGM),
government ministers and well-connected private businessmen were favoured in
the award of lucrative contracts for the rehabilitation of roads, reconstruction of the
international airport at Entebbe, and supply of executive vehicles among others. Most
of these patrimonial business people have invested in residential property, office
blocks, and services. During election campaigns they used to donate campaign funds
to the NRM party and also use their own funds to mobilize voter support for the NRM
at different levels. Some also own private FM radio and television stations across the
country making it easy to mobilize for NRM support.

44

Commercialized Politics and Captivity of State Institutions in Uganda

5.0

THE DREADED UGANDAN MAFIA

5.1 Tracing the Meaning of the Term – Mafia
According to google, the word “mafia” is derived from the Sicilian adjective mafiusu,
which, roughly translated, means ‘swagger’, but can also be translated as ‘boldness’
or ‘bravado’. In the 19th century, the mafiusu started engaging in criminal acts such
as racketeering, drug trafficking, murder, extortion, loan sharking, assault, smuggling,
terrorism, illegal gambling, prostitution, theft, money laundering, arms trafficking, fraud,
fencing, kidnapping, and robbery43. Wikipedia defines “mafia” as a type of organized
crime syndicate whose primary activities are protection racketeering, arbitrating disputes
between criminals, and brokering and enforcing illegal agreements and transactions.
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Overtime, the word “mafia” has been so used largely in descriptive and all-inclusive
terms, and sometimes also misused in oversimplified contexts. This study recognizes
however, that the world today is faced with crimes without historical precedents that
have acquired sophistication from technological advancement and have found refuge
in the terminology “mafia”. Some of these new crimes include money laundering, illicit
financial transfers, trafficking in human organs and syndicated corruption among others.
These new age crimes are neither unheard nor uncommon in Uganda.

5.2 Understanding the term Mafia in the Ugandan Context
Mafia is defined as a group of well-connected men and women that are hell-bent on
infiltrating government systems and state institutions with the aim of controlling the
levers of power, using money obtained often illicitly from the same government through
corruption. The study established that there is a rich cabal of corrupt technocrats and
political leaders that are perceived to be well connected to corridors of power, that
has created growing phobia within the public and private sector, not least the citizenry.
These individuals have the ability to evade taxes and tariffs on imports, they grab
land, they own commercials buildings, powerful hotels and apartments, and enjoy a
degree of impunity that had fermented a public perception that these individuals are
above the law.
The notion of Uganda Mafia has been gaining currency in the media and political
circles since 2005 when vice President Hon. Prof. Gilbert Bukenya44 first alluded to
42 Sicilian refers to the people who live in Sicily, Italy
43 Accesses at: https://en.wikipedia.org/wiki/Sicilian_Mafia
44 Prof. Gilbert Balibaseka Bukenya was Vice President of Uganda from 23rd May 2003 until 23rd
May 2011. Throughout his tenure, he imitated Mr Museveni so much that he too would don
wide-brimmed hats and casual shirts, and gesticulate and roll his eyes like him. Vice presidents in
Museveni’s Uganda are like presidential assistants. They do not have any power.
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a corrupt mafia group in government, which revealed internal struggles with people
believed to be close to the president. In a reported interview, Prof. Bukenya allegedly
claimed that the mafia was feeding President Museveni, with wrong information in
order to have him kicked out of office. The wrong information was that, Bukenya was
holding meetings with Cardinal Emmanuel Wamala and mobilising Catholics across
the country to build a power-base to subsequently overthrow President Museveni. It
seemed he knew who the mafia were but fell short of disclosing their names.
Public perception has it when President Yoweri Museveni spoke about what he
called “kawukuumi” (bean weevils) in the Uganda Police Force following the grisly
assassination of former Deputy Inspectors General of Police the late Andrew Felix
Kaweesi in March 2017, and seemed to have alluded to the same when he referred
to them as “parasites” and wished them to go to hell.
Since then the media has been wash with articles and commentaries of the Mafia
and their operations. In his
publications and media
commentaries between
2016 and 2020, former
President Museveni’s
Press Secretary Joseph
Tamale Mirundi was
consistent on the subject
of Uganda Mafia and the
deep state. Among his
outstanding publications
on the subject are the
following: How Museveni
Survived the Mafia
Traps; Mafia Threatens
Museveni’s Survival;
and The Invisible Force,
among others.
One of the headlines carried by the daily tabloid, on June 12, 2020
The list of other high ranking officials and individuals that have alluded to the existence
of mafia in government and state institutions include but are not limited to former Prime
Minister Hon. John Patrick Amama Mbabazi, former Inspector General of Police Gen.
Kale Kaihura, former president’s press secretary Tamale Mirundi,45 former information
45 Mafia became a byword in Tamale Mirundi’s submissions on various radio and television talk shows
where he was hosted after the being demoted from presidential spokesperson to presidential
advisor.
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communication and technology (ICT) minister Idah Nantaba, Speaker of Parliament
Right Hon. Rebecca Kadaga, and Investment minister Evelyn Anite, among others.
These allege that mafia are a ruthless unknown gang said to be close to the president
and they have a strong handle on the levers of power that they determine who gets
to be appointed to political office, who gets to be promoted and/or who gets to be
dropped/sacked. It is further alleged that the mafia have seized and captured state
institutions including the police. They have a penchant for rent seeking to serve
interests of political survival and personal enrichment, and to achieve this they engage
in looting on “industrial scale”. President Museveni has also decried the mafia when
he spoke about existence of what he called “weevils” in the Uganda police force. But
opposition politicians accuse President Museveni of allowing ‘mafias’ to thrive in his
government.46
It is difficult to discuss the governance challenges facing Uganda with particular
reference to underlying corruption and the debate on corruption always gets drawn
to the phenomena, ‘Mafia’. The Ugandan Mafia are dreaded by those who claim to
have fallen prey to their ruthlessness actions. The media have publicized the mafia
talk in a way and manner that leaves one asking the questions: Who are these mafia?
Whose interests do they serve? What explains the fact that people allude to mafia
but often fall short of naming them? Is it a myth or reality? The study interrogates the
facts and myths of the dreaded Uganda Mafia and the extent to which they have kept
state institutions into captivity.

5.3 Who are the Mafia in Uganda?
Ugandans understand Mafia to mean an individual or group of individuals who appear
to have links with the powers that be. Their actions and operations are outside the
law, and only serve to derive personal or private advantage. Some of the politicians
interviewed during the study claimed to have tasted the wrath of mafias and described
them as person(s) who can do anything to purge anybody who stands in their way.47
The underlying principle and motivation for the mafia is private gain and self-enrichment
which they strive to achieve at all costs possible.
Going by these accounts, the mafia are individuals who control business, they control
money and ostensibly also control state institutions because he who controls economic
power also controls politics. They also control the media which allows them character
assassinate and denigrate anybody with political or economic power or both, or one
that stands in their way. If need be the mafia in Uganda can use crude means as

46 https://www.pmldaily.com/news/2019/08/museveni-enjoys-mafia-wars-in-his-govt-says-oppositionchief-whip.html; Museveni enjoys mafia wars in his govt, says Opposition Chief Whip.
47 Daily Monitor online – April 10th, 2011: There is a new mafia in government, says Nasasira. Available
at: https://www.monitor.co.ug/News/National/688334-1141600-anwh36z/index.html
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former president Museveni’s press secretary Tamale Mirundi48 can attest. At times,
these ruthless individuals code named mafia may work like a python in a sense that
they may first familiarize and hoodwink the individual they want to bring down before
they unleash their agile claws and vicious fangs.
The Mafia are believed to be so powerful that they control the judiciary, parliament,
security institutions including police, they engage in massive corruption within government
ministries, departments, agencies and other public institutions and presumably also
have the power to block audits. It is further believed that to some extent the mafia
also control private sector. This belief is supported by Tangi and Mwenda (2019) who
suggest that the president holds sway over a system of personalized relations in support
of select Ugandan entrepreneurs. They argue that Uganda’s president has tended to
favour select Ugandan Asian and foreign companies, whose economic investments
have enhanced regime legitimacy and whose partisan political backing has helped
keep the NRM government in power. Conversely, it is believed that patronage can
be used to punish materially those entrepreneurs who do not support government or
who exhibit the potential to challenge the government.
The belief that mafia are well connected to the presidency is enough to drive fear into
the business community. It is further believed that because they have access to the
president, they take advantage of that privilege to commoditize the person of President
Yoweri Museveni by reportedly charging exorbitant fees from local and foreign investors
desperate to meet the president. The study makes analysis of the various voices that
have alluded to the Ugandan mafia and argues that the common denominator is that
the Mafia are close to the State House and/or the Presidency.

5.4 How the Mafia Works
The mafias can erode any form of state controls and impediments by weakening the
institutional framework through circumvention of the laws, policies, rules and regulations.
They capture and use state institutions because they work within government and
hence operate within state institutions. It is not uncommon for one to find two parallel
lines of authority in the same institution where one is formal and the other one informal.
Sometimes the informal lines of authority are stronger than the formal ones to the extent
that one is at pains to tell whether or not a statement or initiative is official government
policy. There are reports where a junior staff has more power that the senior one. This
situation is keeping state institutions in captivity.
The mafia are perceived to operate in a way and manner that is diverse in a sense
that it combines both crude and sophisticated approaches including; harassment,
displacement, destruction and in extreme cases assassination. This can come in the form
48 https://edge.ug/2017/09/12/mirundi-mafia-want-to-take-power-install-mafia-president/, https://
www.youtube.com/watch?v=4zXx-8VPGDE, https://www.youtube.com/watch?v=wqqEKdcbLMo,
https://www.youtube.com/watch?v=iMZeiZqja2g,
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of character assassination where the public image of the targeted person is shattered,
it could be in form of killing one’s business empire, or political relations. There is a
school of thought that posits that Uganda’s mafia has evolved to embrace activities like
racketeering, brokering and enforcing illegal agreements and/or transactions. Others
act as loan sharks, engage in drug trafficking, human trafficking and fraud among
others. Some key informants associated mafia with the growing wave of murders and
at times revenge killings that have taken claimed the lives of important personalities
such as the late Joan Kagezi, former AIGP Andrew Felix Kaweesa and former Arua
Municipality Legislator Hon. Moses Abiriga.

5.5 Tracing the History of Uganda Mafia
Tracing the roots of the so called Uganda Mafia is such a complex undertaking because
it is not clear when and where it started. In the context of this study, the roots of mafia
are traced back to the privatization process and the flurry of corruption scandals that
characterized it. It is recalled that in 1993 on advice of the International Monetary
Fund (IMF) and World Bank marketed as Structural Adjustment Programmes (SAPs),
government of Uganda embarked on a privatization49 process originally starting with
34 out of 139 state owned enterprises (SOEs) and later others followed suit. With
privatization, government was advised to open up the market by divesting state
enterprises. What actually happened is that when government of Uganda was advised
to open the door, they did not just open it, but they actually ripped it out.50 This begs
the question: whose interest did ripping the door out serve? What were the original
objectives of privatization? Were they achieved? If not, why?
To answer these questions, one ought to understand that there were two main
objectives of privatization namely; the economic objectives and fiscal objectives as
presented below:
1. Economic Objectives
a. Increase the volume of goods and services,
b. Raise overall efficiency of the economy,
c. Generate revenue from the sale of private enterprises,
d. Improve upon the quality of products, and
e. Stimulate private investment.

49 Privatisation is defined as the transfer of state owned and controlled enterprises and assets to
private individuals. The interest in privatization stemmed from the commonly held belief that private
firms produce and deliver goods and services more efficiently than state controlled enterprises.
50 Interview with Makerere University Business School Don, Mr. Ramathan Ggoobi.
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2. Fiscal Objectives
a. Raising tax revenue from privatized firms
b. Reducing subsidies to public enterprises (PEs)
c. Overcoming asset stripping in public enterprises
d. Investing more in social services and infrastructure
Whereas privatization was intended to result into fiscal benefits and equity enhancing
effects through income distribution, and reduction of inequalities in access of goods
and services by limiting opportunities for favoritism and corruption, the reverse was
true. The process was bedeviled by the very acts of favoritism, corruption and cronyism
which it was intended to do away with, hence sabotaging the success of the structural
adjustment programme. In the end the divesture of state enterprises and assets through
privatization served to benefit only a small number of political leaders, technocrats and
their cronies (Dumba Sentamu & Mugume 2001).
These beneficiaries were either those who managed the process, taking liberty to criminally
privatize state owned enterprises and assets in service of private ends, or it was their
cronies. For example Hon. Sam Kuteesa who at the time of the study was Minister of
Foreign Affairs, took over the ground handling services at Entebbe International Airport
when Uganda Airlines Corporation was divested. Kuteesa renamed it Entebbe Handling
Services (ENHAS) in 1996 to become the largest ground handling company at Entebbe
International Airport. Kuteesa would go on to become one of the richest politicians
Ugandans have ever known. He later changed the name of the company to National
Aviation Services Uganda (NASU) before selling it in 2017 to a Kuwait based foreign
investor. In the same vein, the well-connected Amos Nzeyi, acquired, on favourable
terms, Lake Victoria Bottling Company (now named Crown Beverages) which hold the
franchise for Pespi Cola International.
Questions about where the divesture funds went, remain unanswered 25 years after the
process was conducted. This study established that Government of Uganda failed to
invest in divested enterprises where they retained interest including Uganda Railways
Corporation. But there was something more, the emergence of a group of regime
politicians and other politically well-connected individuals that suddenly landed into
wealth as a result of the manipulations and malpractices that marred the privatization
process. And they needed political power to protect this wealth. Tangri and Mwenda
(2019) posit that rarely have the beneficiaries of the sale of privatised assets as well as
the distribution of state contracts and benefits been pro-opposition stalwarts. This is
because presidential discretion in Uganda has the potential to deny public resources
to business persons who support the political opposition or who have fallen out with
the regime.
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We further argue that beyond the syndicated corruption that marred the privatization
process, there was emergence of a group of politicians and middlemen that are not
only very well connected to the powers that be, but are also very rich had to leverage
political and economic power to ensure that the anti-corruption agencies namely the
Inspectorate of Government (IG) do not prosecute and/or punish the leaders for the
corrupt practices that were exhibited during privatization. To achieve this, they needed to
command and leverage power to do anything possible using formal and informal means.
To this day the office of the Inspector General of Government has remained a toothless
bulldog that stands powerless against corruption masterminded by so called “big fish”.
The privatization process was largely the genealogy of what has now come to be
notorious known as the Uganda mafia and their insatiable penchant for corruption and
rent seeking. With time the so called Mafia have seized state institutions and kept them
into captivity in service of selfish interests of the political, economic and military elite.

5.6 Anecdotes about Uganda Mafia
In this section, the study presents some of the political leaders who have spoken out
after having reportedly come face-to-face with the Uganda mafia. These include but
are not limited to the following:
1) Prof Gilbert Bukenya
Prof. Gilbert Balibaseka Bukenya was Vice President of Uganda for eight years (May
2003 – May 2011). He is the first political leader to lift the lid on the existence of a mafia
group in government that was working to bring him down. This revelation alluded to
what he called ‘powerful’ people close to the powers that be, operating so clandestinely
in mafia style. He was a few days later forced to convene a press conference where
he retracted the statements on existence of a mafia group within government. Prof.
Bukenya enjoyed a sudden rise in politics. Within eight years of having joined elective
politics, he served as chairperson of the National Resistance Movement (NRM) caucus,
minister of State for Trade and minister for the Presidency before he was named vice
president in May 2003. He reportedly underwent military training shortly after he was
named minister for the Presidency. He is remembered for traversing the country to
popularise the cultivation of upland rice.51
2) Speaker of Parliament outraged by operations of Uganda Mafia
The Speaker of Parliament, Hon. Rebecca Alitwala Kadaga, expressed outrage over the
impunity by what she called “mafia in government”. In her address to Commonwealth
anti-graft agencies she spoke of “the mafia in government, working in cohorts with dodgy
officials” with “glaring impunity.” According to the speaker, these mafias in government

51 Article by Isaac Mufumba on 2nd June, 2019: http://www.kabakayekkaonline.com/uganda_
elections_2.html
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had turned government service into a hunting ground for personal enrichment52.
Though the speaker’s submission didn’t entail names of these mafias, it confirmed
what is already known in the public, that the mafias were part of the government and
fighting them was a horrendous task.
3) Minister of State for Privatisation and Investment
Minister of State for Finance, Planning and Economic Development in charge of
Privatisation and Investment, Hon. Evelyn Anite also cried foul citing what she referred
to as Mafia nursing a plan to end her life.53 Anite’s statements stem from the Uganda
Telecom Limited (UTL) audit saga that led to the minister locking horns with a number
of government officials including the Finance Ministry Permanent Secretary / Secretary
to the Treasury Mr. Keith Muhakanizi and the Deputy Attorney General Hon. Mwesigwa
Rukutana among others. Hon Evelyn Anite accused Keith Muhakanizi of connivance,
sabotage and manipulation aimed at frustrating efforts to audit UTL. This followed
Keith’s letter to UTL administrator Bemanya Twebaze on August 2, 2019 asking him to
halt the audit process that had been directed by Evelyn Anite, citing an ongoing court
process. It is recalled that on September 12, 2017, Hon Anite had lectured Ugandans:
“Let the Opposition know that we are the party in power and we have the “majje”
(army)!” It was the same Anite who, in February 2014, got on her knees and led the
assault on then Prime Minister Amama Mbabazi’s right to challenge Yoweri Museveni
for leadership of the National Resistance Movement and the country54.
4) Inspector General of Police
The Mafia are believed to fear no institution not least the Uganda Police Force. During
the 12-year tenure of Gen. Kale Kayihura as Inspector General of Police (IGP), the mafia
are alleged to have infiltrated the police force and turned the national outfit into a haven
of criminals. President Museveni referred to them as “weevils” in the Police Force.55 The
latter years of Kayihura’s reign were signposted with irregular gangs such as “Kiboko
squad” unleashing violence beating citizens who engage in public demonstrations. It
is reported that the wrong elements in the police force also orchestrated robberies,
killings, murders and kidnaps. They would be hired to kill and settle scores, to kidnap
and extort, to smuggle and traffic, and to offer private protection for the wealthy among
others. At the height of these heinous crimes following the brutal murder of Assistant
Inspector General of Police Andrew Felix Kaweesi, President Yoweri Museveni ordered
Gen Kayihura to clean up police and get rid of weevils (criminals).56
52 https://www.monitor.co.ug/News/National/Kadaga-speaks-out-mafia-government/688334-5108388rggvw1z/index.html
53 https://www.monitor.co.ug/News/National/Mafias-want-to-kill-me--but-will-not-stop-exposing-themAnite/688334-5240922-h39kgyz/index.html
54 https://www.independent.co.ug/anite-the-plan-by-the-mafia-is-to-take-me-out-of-the-picture/
55 https://www.monitor.co.ug/News/National/Police-infiltrated-weevils-Museveni/688334-4335272j8suku/index.html
56 https://www.monitor.co.ug/News/National/Police-criminals-Museveni-Kayihura/688334-385647899rk64/index.html
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6.0

THE CORRELATION BETWEEN
COMMERCIALISED POLITICS, CAPTIVITY OF
STATE INSTITUTIONS AND POLITICAL SURVIVAL

In this section, the study establishes the correlation between commercialized electoral
politics, captivity of state institutions and political survival for the National Resistance
Movement (NRM) regime and other elected leaders at different electoral levels. We argue
that elections are vitally important for securing and sustaining legitimacy nationally and
internationally, of the NRM regime with President Yoweri Museveni as a democratically
elected president – the peoples’ popular choice. A key international legal framework
of reference is the Universal Declaration of Human Rights (1966) which sets out in
Article 21(3) as follows:
“The will of the people shall be the basis of the authority of government;
this will shall be expressed in periodic and genuine elections which shall
be held by universal and equal suffrage and shall be held by secret ballot
or the equivalent of free voting procedures”
President Yoweri Museveni is awake to the centrality of elections in conferring
legitimacy on his continued stay in office as head of state, and the authority of the
NRM government. This statement borrows credence from Mr. Museveni’s interview
with Al Jazeera journalist Muhammad Vall on the show titled Talk to Aljazeera. When
the interviewer tried to stigmatize him as a dictator, Mr. Museveni easily brushed it
off by wondering what kind of dictator can win general elections five times in a row.57
It is noteworthy that Uganda uses a presidential system where a candidate is voted into
the highest office as an individual rather than on the basis of his/her party. There are
many voters who when handed ballot papers for President and Member of Parliament,
they vote for Mr. Museveni but when it comes to Member of Parliament, they vote for
an opposition candidate. You would imagine that if one voted for Museveni who is
the presidential flagbearer of the NRM party, he/she would go on to vote for the NRM
Member of Parliament candidate, but this is not always the case. It therefore counts for
Museveni to be seen, to be delivering things to the electorate in his individual capacity
as opposed to doing so through state institutions. This underscored the need to inject
money for distribution down to the electorate through patron-client networks to keep
alive the chances of re-election.

57 Interview available at: https://www.youtube.com/watch?v=hGQ6W4td72E
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6.1 Why Commercialised Electoral Politics Makes Sense
It is unlikely that the electorate can vote for President Museveni on the basis of sufficient
social services such as functioning hospitals, schools or an efficient public transport
system. This is because these services are, to the say least, disappointing to every
member of the electorate. Nonetheless President Museveni must continue legitimizing
his longevity in office through regular elections and more so because international
observers have been keeping an eye on Uganda elections since 1996.
We argue that Museveni gets around the absence of the state in its welfare sense
by shifting the blame to the corrupt and inept technocracy that manages the state
institutions, and using money to endear himself with the electorate. Money for such
purposes, is sometimes carried in sacks and physically handed over to groups of
women and youth in rural areas where he has kept and consolidated electoral support.
He rises on this basis as the savior by providing short-term solution through cash
and in-kind donations to the electorate. The people who receive this money remain
forever thankful and return the favour by voting for him. For example, the electorate
in rural areas know for a fact that as long as there is an election, each village will
receive cash amounting to UGX 250,000 if it is a by-election and UGX 500,000($130)
if it is a general election. This money is received by the NRM village chairperson who
immediately convenes the supporters of NRM on the village, informs them that the
president has sent them a token and they share the money there and then. Uganda
has 60,000 villages.
Money has proved to be an effective strategy of garnering electoral support and
securing re-election because a vast majority of voters are domiciled in the rural areas
where they wallow in economic and social deprivation, and poverty. We argue that
it is cheaper to use money to get elected than spending on the very costly delivery
of social services which would require among other things paying teachers and
health workers a descent salary, connecting all district headquarters with tarmac
road network, but Uganda’s budget is too small to support this. Despite the fact that
the NRM government can use its incumbency to raid on the national treasury for
election campaign finance, this is not always the case because doing so would dent
the economy and cause political instability. Thus, we find that the regime has to raise
off-budget funds to finance election campaigns so that it can sustain itself in power.
On the other hand, if state institutions especially local governments were to perform
to the satisfaction of citizens by delivering quality and satisfactory services, they
would cloud out the President who sits far away in the capital Kampala. This would
disadvantage President Museveni because the electorate would pay more allegiance to
the Local Governments and other state institutions that are nearest to them than to the
President. As a consequence, it would become increasingly harder after three decades
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President Museveni
donated money carried in
a white sack to the youth
of Busoga. The president
argues that he is hesitant
use formal government
structures to give out this
money for fear of it disappearing within the hands
of a corrupt technocracy.
Instead he uses patron-client networks operated by
the NRM party cronies.
Photo Courtesy of Daily
Monitor.

in power and faced with strong opposition, to mobilise votes across the country for
his re-election and continued stay in office. Yet, elections are at the moment the only
way the international community can confer legitimacy to Mr. Museveni’s extended
stay in office as president of the Republic of Uganda. This study further posits that
the current status quo of underperforming state institutions and escalation of highly
commercialized electoral politics are in one way or the other, serving the interests of
regime maintenance.
In 2016 election campaigns, the leading spender was according to ACFIM Report
(2016), the incumbent political party – the NRM and its presidential flagbearer also
incumbent candidate, Yoweri Kaguta Museveni. President Museveni established multiple
campaign taskforces, among them, one that was charged with distribution of money
and party paraphernalia in the country side. Some of these taskforces were domiciled
Rtd. Gen. Henry
Tumukunde
– (standing in
checkered-stripes
shirt) hands over
UGX 20 million
($5,600) to Entebbe
Market Vendors as
part of garnering
electoral support for
candidate Yoweri
Museveni during
campaigns for
presidential elections
2016.
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within the formal NRM party structures while others operated outside the formal party
structures. The taskforce that was charged with distribution of money in 2016 was
headed by Lieutenant General (rtd) Henry Tumukunde who would lead an advance party
to comb and soften the ground couple of days before candidate Museveni’s jetted in.
ACFIM activists severally observed and reported Gen. Tumukunde distributing cash
to groups of the electorate including market vendors, saloon operators, bodaboda
cyclists, women, youth and the elderly among others. But he was not the only one
doing it, all candidates at different electoral levels were observed distributing cash
and gifts to the electorate, the difference being only in scale.
Politics continues to be commercialized beyond elections throughout the entire tenure
in office. The regime makes off-budget transfers to critical constituencies using patronclient networks to strengthen political/electoral support in the rural areas. Constituencies
that are deemed to be opposition strongholds become the target where massive cash
giveaways/donations are used to win more support that is needed to sustain the regime.
For example, in 2019 President Museveni surprisingly appointed local musicians
Catherine Kusaasira as advisor on Kampala affairs and Buchaman as presidential
envoy in the Ghetto respectively. The strategy is to use money to counterbalance the
growing influence of People Power movement within the Kampala ghetto youth led by
Kyadondo East Legislator Hon. Robert Kyagulanyi a.k.a Bobi Wine. Political spending
on the ghetto project was dispensed through patron-client networks mainly because
such money cannot by definition be accounted for in a transparent way.
Without this form of political spending the NRM regime may not remain viable for very
long, yet these funds cannot be picked from the national budget without fundamentally
undermining the economic gains for which the IMF has consistently given Uganda
a clean bill of health. Hence the regime is left with very limited options among them
raising off-budget resources to sustain political spending. Thus, the study cannot
rule out the possibility of the regime finding itself in a situation where it has to allow
patron-client networks to engage in all manner of informalities to raise the resources
required for regime survival.
For instance, in February 2004, President Museveni personally instructed the Bank
of Uganda (BOU) to help local businessman Hassan Bassajjabalaba clear off his
debts.58 Despite misgivings among its top officials, BOU paid Bassajjabalaba’s debt
of $11,575,000 to Standard Chartered Bank and $8 million to Stanbic Bank on the
direct orders of the president and without Parliamentary approval, as required by law
(Tangri & Mwenda 2019). In late 2005, President Museveni issued new instructions in
support of Bassajjabalaba’s businesses. He ordered the Ministry of Finance Planning
and Economic Development (MoFPED) to give Bassajjabalaba UGX13.4 billion ($6.7
million) in tax waivers on building materials to construct a teaching hospital at
58 Article by Andrew M. Mwenda on: “Why Museveni Helped Bassajjabalaba,” published in the Daily
Monitor on October 3rd, 2005.
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Kampala International University’s Ishaka campus in Bushenyi.59 Thus, we argue that
Museveni came to the rescue of Bassajjabalaba’s failing businesses partly for political
reasons and proceeds from these schemes found their way into financing elections
campaigns. This argument builds on an earlier assertion by Tangri and Mwenda (2019)
that Bassajjabalaba, invested heavily in Museveni’s election campaigns in 1996 and
2001. Bassajjabalaba appears to have been given UGX.8.5 billion ($4.2 million) more
than legally obliged so that he could finance campaigning of NRM candidates in the
2006 election (Tangri & Mwenda 2019).
The need to raise off-budget resources to sustain political spending may explain in
part why public contracts in Uganda are more expensive compared to the pricing in
other countries in East African region. It further explains why political entrepreneurs
and so called Mafia are often individuals that are well known and connected to the
corridors of power so that off-budget funds can come back to finance politics and
election campaigns. We note that some political entrepreneurs are also political leaders
who keep getting re-elected because the Ugandan electorate is money hungry and
the private interests that bankroll their election campaigns know they can ‘deliver’.

6.2 Political Patronage and Harrowing of Public Institutions
The operation of patron-client networks gained prominence during the 2001 election
campaigns when for the first time President Museveni faced off with one of his own,
Col. Dr. Kizza Besigye in the presidential race. It was an indicator that the glue that once
held the National Resistance Movement government historical officers together, was
beginning to weaken. In the ensuring period, the NRM government struggled to keep
‘humpty dumpty’ together by increasing its grasp on state institutions. Consequently,
institutional positions and resources began to be used as rewards for political favour
intended to earn regional support for the NRM government. To achieve this, it was
inevitable that state institutions had to be placed under captivity so that they can
be effectively employed to perform and satisfy political interests of the regime. This
partly explains why decision making in these institutions became more informal and
personalized.
The downside is that as politics took center stage in operations of state institutions, with
decision making becoming informal and personalized, political corruption blossomed
and thrived, and in the process it induced secondary corruption. Secondary corruption
plunged state institutions into further captivity, not least the national Parliament. It is
reported that in 2017 when the private member’s bill to amend Article 102(b) of the
Constitution of the Republic of Uganda to remove the age limit provision in order
to allow president Museveni contest again for presidency in 2021, the Legislators
reportedly traded money in exchange for supporting the amendment. Notwithstanding
59 Article by Andrew M. Mwenda and Alex B. Atuhaire on: “Museveni Gives Bassajjabalaba Another 13
Billion in Taxes”, published in the Daily Monitor, June 14th, 2006.
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the controversy that surrounded this amendment, the NRM dominated Parliament
ensured that the amendment sails through. Uganda’s political context manifests
enough examples to show that where the law meets politics, politics captures the law.
Similarly, where economics meets politics, politics captures economics. We interrogate
the captivity of the institution of parliament in the later chapter.

6.3 Political Financing as an Artery in Captivity of State
Institutions
Financing election campaigns serves as an artery of influence for organized interest
groups to seize and capture the law/policy making process and perhaps also government
for economic survival. It is the campaign donations they make to political parties and
candidates that grant these interest groups undue advantage to control policy makers
and policy making processes, thus undermining effective representation.
The quid pro quo relationship between political leaders and private interest groups
redefines the lines of accountability in the sense that politicians become more answerable
to their donors than the voter. The decisions made by the politicians who are more
answerable to an entity or individual the bankrolled their campaigns than to the
electorate, will largely serve private interests. In the end these interests will control
the choices politicians have to make.
When wealthy interests gain undue influence over the political system where individuals
with money can influence politicians and political decisions for private/selfish gain,
political actors become slaves to these ‘interest groups’.60 The capture of state
institutions is fueled by private investments in politics usually through practices
such as illicit contributions to political parties or politicians for election campaigns,
parliamentary vote buying, buying of presidential decrees or court decisions as well
as through illegitimate lobbying and revolving door appointments (Transparency
International 2009).
We close this chapter with a solid argument that commercialization of electoral politics
correlates with many of the vices that have bedeviled Uganda’s development over
the past three decades (1989-2019) namely; weakening national economy, endemic
corruption, patronage, poverty, weak state institutions, transactional relationship
between voters and elected leaders, and many electoral malpractices that occasioned
democratic reversals.

60 These are powerful groups of people, individuals, families, corporations or states with a lot of
resources.
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This argument is summarized in the illustration below:
Figure 1: The Correlation between Commercialized Politics and other
Evils
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7.0

LOCAL GOVERNMENTS IN CAPTIVITY

This section examines the performance of Local governments in Uganda in relation
to their mandate. It seeks to prove the argument that Local Governments have not
served the purpose for which the Decentralization Policy was touted by government
in the early 1990s and that the reason this is happening is largely because these
institutions are in captivity.

7.1 What are Local Governments?
Local governments are special purpose vehicles that were created to implement
and achieve the aims and objectives of Uganda’s Decentralization policy.61 In other
words, local governments are the decentralized centers of power in Uganda, which are
intended to promote local governance and ensure people participation in democratic
processes and service delivery.62 The Decentralisation policy was launched in October
1992 through a presidential policy statement aimed at promoting grassroots based and
participatory form of governance. It was later enshrined in the national Constitution
of 1995. The policy devolved the following six powers from the central government
to the local governments:
1. Administrative Powers
2. Political powers to elect own leaders
3. Financial powers to develop and finance local government budgets
4. Planning powers to develop and manage their own development plans
5. Legislative powers to make and pass bylaws
6. Judicial powers where disputes are resolved in Local Council Courts
The study bases its assessment on the efficacy of Local Governments in relation to
delivering and achieving the aims of Decentralisation as articulated in the subsequent
sub-section. We reinforce the argument that Decentralisation of governance is one
of the most ambitious reforms undertaken by Uganda since independence in 1962
(Kritika, Sohini and Pooja Goel 2010).
Local governments derive their legitimacy from the local government Act (as amended)
of 1997. The Act establishes local councils at the District / City Council (LCV), Municipal
(LCIV), and Sub-county / Division / Town Council (LCIII) levels as corporate bodies of
61 DEFINITION: In the context of this study, Decentralisation is defined as the transfer of responsibility
for planning, management, and the raising and allocation of resources from the central government
62 John Kiyaga Nsubuga and Yasin Olum; Local Governance and Local Democracy in Uganda,
Commonwealth Journal of Local Governance, Issue 2 January 2009 pp26-27
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Local Governments. The Act prescribes two types on local governments in a rural setting
and urban setting (refer to figure 3). Local governments (LG’s) in a rural setting include
the District Council and Sub-County Council, while in the case of an urban setting
the local governments include the City Council, the Division Council, Municipality and
Town Council. In a Municipality, the local governments include Municipal Council and
the Municipal Division Council. In case of a town, there is only one local government
called the Town Council. These Local governments are governed by political leaders
elected at every level.
The local government system comprises five political levels. The District is the highest
political unit headed by a Local Council V (LCV) while the village is the lowest political
administration unit (Local Council I) headed by a Chairperson. The five political levels
in the local government governance system are:
1. Village (Local Council I)
2. Parish (Local Council II)
3. Sub County (Local Council III)
4. County (Local Council IV)
5. District (Local Council V)
The illustration below demonstrates the local government structure in Uganda.
Figure 2: Structure of Local Government System in Uganda

Source: Ministry of Local Government, Republic of Uganda
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Local governments (LG’s) have been hailed for having played a significant role in
taking power to the people and serving as engines for delivery of social services to the
citizens on the ground. In the early 2000’s any talk about local governance in Uganda
would applaud the policy of decentralised governance and transfer of power from the
central Government to LG’s Governments. But the roles of LG’s have been shifting
and weakening over time to the extent that they have become just another layer of
state bureaucracy, appended to the state and doing less in terms of delivering social
services to the citizens in dire need. To understand this, one has to interrogate the
original objectives of decentralization reforms and contrast them with the shifting roles of
Local Governments over the vicissitudes of time. It is to the subject of decentralization
reforms in Uganda that we now turn.

7.2 The Decentralisation Policy in Uganda
Decentralisation policy was launched in October 1992 through a presidential policy
statement aimed at promoting grassroots based and participatory form of governance
in Uganda. The policy was first enshrined in the National Resistance Council statute of
1993 and later in the Constitution of 1995 and subsequently, in the Local Governments
Act (as amended) of 1997. Uganda embarked on decentralization policy with a definitive
aim of ensuring the following;
1. Efficiency and effectiveness in social and economic service delivery,
2. Increasing administrative effectiveness;
3. Promoting economic and managerial competence;
4. Increasing government receptiveness to diverse needs and demands of local
citizens;
5. Promoting greater autonomy and self-sufficiency among local groups and
organizations representing legitimate political and social interests.
In fiscal year 2003/4 the Fiscal Decentralisation Strategy (FDS) which was the remaining
piece in the decentralization puzzle, was launched to among other things increase
discretion/flexibility of local governments to attend to needs that are peculiar to their
own people. The eventual aim was to increase effectiveness and efficiency of public
expenditure. However, a few years later the building blocks for flexibility were destroyed
hence raising questions about the relevance of FDS.
By July 2004, it was assumed that enough capacity had been built to support the
decentralization process leading to the disbandment of the Decentralisation Secretariat
that had superintended over the policy from its inception. With the Decentralisation
Secretariat gone, the Ministry of local governments inherited the responsibility of
mentoring and superintending over the local governments. The powers to create new
local governments were placed in the ambits of the Minister of local governments.
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We argue that from the mid 2000’s until 2012 which Golooba-Mutebi and Hickey (2019)
define as a period of decline and capture of state institutions, decentralization was
turned into a political tool where counties that were deemed to be strong supporters
of the NRM government were proclaimed as districts. As a consequence, the country
witnessed a proliferation of new districts and the numbers have kept growing. Whereas
by 1986 when the NRM government took over power, the number of districts stood at
just 33, by the year 2000, the number of districts had grown to 56. By 2007 (a period
of just seven years) the number had bourgeoned to 80 and ballooned to 119 districts
in 2011. By January 2020 the number of districts in Uganda had risen to 135 with
more still in the pipeline.
A vast majority of the newly created districts are entirely dependent on central
government financial transfers for survival due to their inability to raise any form of
local revenue. Their proclamation as districts is perceived to be a reward for supporting
President Museveni and his NRM party and ordinary people harbor fears that the
district status can be rescinded should the support for the regime dwindle.
The NRM government leverages its political support in rural areas and when the people in
these areas clamor for a district or a city they get one. The central government financial
transfers come in the form of conditional grants that have placed these institutions
at the mercy of the center. Overdependence on central government transfers has
increased the national cost of public administration that inflicts an unbearable burden
on the Ugandan tax payer. This is the politics of rewards and patronage that has come
to define and bedevil the policy of decentralisation in Uganda.
Beyond overdependence, the District Local Councils which are often NRM dominated,
find themselves in a situation where they are unable to take decisions on service delivery
needs of their own electorate, rather, they have to do exactly as they are told by the
central government. The study established that when it comes to council deliberations,
the NRM councilors who outstrip their opposition counterparts, depend on guidance
and positions of the NRM caucus instead of representing the views and aspirations
on the electorate. Where the District Chairperson belongs political opposition, the
councilors get to oppose every proposal he/she brings forward.

7.3 Whose interests Does the Proliferation of Districts Serve?
The study found that until the year 2000 when the total number of districts stood at 56
having risen from 33, there were legitimate reasons for doing so mainly driven by the
desire to improve delivery of social services. However, the proliferation of districts as
witnessed between 2011 to 2020 where the number stood at 135 by February 2020,
seems to have been driven by patronage interests.
To have a sense of which interests are served by the proliferation of new districts and
cities, one needs to interrogate what senior technocrats and advisors in the Ministry of
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Local Governments are putting forward as the benefits. The technocracy in the Ministry
of Local Governments (MoLG) argues that whilst proliferation of districts and cities
increases the cost of administration is enormous to the tax payer, it is unavoidable
because the benefits of creating new district and cities local governments outweigh
the cost of administration. These benefits include the following:
a. Strengthening capability of the state to deliver services. Government has increased
visibility of social service provision through construction of schools, health centers
and opening up of rural feeder roads which have in essence opened up the country
side.
b. Delivery of social services made cheaper through the use of local contractors.
Political supervision is also made easier since each district has its own political
apparatus headed by the District (LCV) Chairperson, and a Resident District
Commissioner (RDC).
c. The fact that district local governments are body corporate gives them mandate
to make and pass own laws in a manner that improves local governance. The
speed of government response is much faster through local governments in the
event that a matter of urgency arose.
d. Accountability is more effective under Decentralisation since the distance for rights
holders to complain or raise issues is shorter. Citizens can exact accountability on
their own leaders in every district by visiting the district headquarters. The need
for going to the capital Kampala may not arise except in peculiar circumstances.
e. Creation of a new district or town council increases the resource base of the area
through central government transfers and local revenue collection. Consequently,
the amount of money that plays into the local economy increases.
f.

Creation of new districts has increased the rate of urbanization of the once rural
areas as what starts as district headquarters soon develops into an urban center
which would never have been realized.

g. Decongesting Kampala capital city.
The above factors notwithstanding, the study deduces that the proliferation of new
districts (districtisation) and cities, is by and large a political scheme aimed at increasing
the number of legislators in Parliament with view of maintaining the numerical advantage
of the ruling party (NRM). This numerical advantage is vital for ensuring the longevity
of the executive arm of governance. The demand for districts is often politicized
by conditioning it on the political support for the ruling NRM party. In other words,
notwithstanding the burden on the tax payer of a ballooned Parliament, districts and
cities have been created as a form of patronage.
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In the same vein, the President often responds with assurances to the voters that only
those that vote for him will benefit from government programmes. Districtisation and
citisation63 have thus become transactional dealings that meet the interests of both
the voters and the President, ensuring that the elections are won.
While the technocracy in the Ministry of Local Governments (MoLG) describes local
governments as service delivery structures, it appears that the NRM government and its
cronies view local governments as political mobilization structures. Beyond elections,
the creation of many small, financially weak and dependent districts across the country
has made it easy for them to swim in a wider sea of patronage. The consequence has
been increase mishandling and misuse of state resources at the expense of functional
hospitals, and schools.
Insider accounts gathered from those working within the local governments reveal
that these institutions have largely become arenas of corruption to the benefit of their
occupants. Corruption and rent seeking behavior has eaten away these institutions
and pushed them into captivity. So called Mafia also exist in local governments as they
do in other state institutions with a penchant for self-enrichment. LG Councils lack
the wherewith make decisions on service delivery needs of their constituents because
funding priorities are pre-determined by the central government. This is compounded
by the inability to raise own resources hence leaving them in a situation of following
directives from “above”. They are fully dependent on central government transfers
and operate under the whims and caprices of the power that created them.
Uganda’s democracy is anchored on the Presidential system64 which dictates that a
President who is also a candidate must be seen to be donating cash and gifts directly
to the electorate in order to endear him/herself for re-election. Many times the voter
on the ground is unable to distinguish between a government donation and Museveni
donation as the case was when the incumbent Presidential candidate Museveni
announced a massive donation of hoes in the middle of 2016 election campaigns.
In some of the newly created districts the Resident District Commissioner who is
the direct representative of the president, wields more power and authority than the
District Chairperson (political head) or the Chief Administration Officer (technical head).

63 Districtisation refers to proliferation of new districts while Citisation refers to the proliferation of cities.
64 Presidential System is a where the President has the most power in ruling the country. The most
significant characteristic of Presidential system is the principal of separation of power. The power of
the legislative (Parliament), the Executive (Presidency) and Judiciary are separated and independent
from each other. The President and Legislature are elected separately. Countries like United States of
America use the Presidential System.
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7.4 Has Creation of New Districts Benefitted the Ordinary
People?
The study established that most of the benefits listed in the foregoing section are still
very far from being realizable. By and large, the creation of new districts has tended
to benefit only the political and economic elite (and their cronies) through employment
in form of technocracy and political office, rent seeking, public contracts and other
forms of self-enrichment.
In the previous chapter we argued that service delivery in Uganda is too poor to motivate
the electorate vote for President Museveni or his NRM party flagbearers which is why
they resort to use of money. Based on this argument, the notion that decentralization
improved state capability to offer services collapses to the ground. Public procurement
in Local Governments has been the target of political leaders, the private businessmen
that funded their election campaigns and the technocrats who manage the process.
The process is marred with syndicated corruption that has made delivery of quality
services to the ordinary person on the ground, difficult.
When it comes to bylaws, a number of local governments have made them, the issue
is lack of resources to enforce them. Central government fiscal transfers are highly
conditional and limit the ability of Local Governments to apply flexibility in order to
tailor expenditure to circumstances which are peculiar to their varied localities. The
abolition of graduated personal tax which constituted the biggest percentage of local
revenue, rendered local governments entirely dependent on central government fiscal
transfers with lower local governments (sub counties) being worst affected.
Accountability mechanisms in local governments are very weak as citizens still lack the
civic competence to put up any meaningful demands. The prevalence of vote-buying
has further weakened the ability of the electorate to hold elected leaders accountable
to their mandate and manifesto promises. The relationship between elected leaders
and the electorate is by and large transactional.
The study could not establish the economic logic behind splitting of existing districts to
create several new small ones. The rationality for such action is domiciled in the politics
of regime hegemony that seems to have taken center stage since the early 2000’s.

7.5 Extent of Captivity of Local Governments
The general impression is that over the years there has been a digression from the
original objectives of decentralization to emergent ones notably political survival. The
thrust towards devolution got lost, with the ship of decentralization being seized and
re-directed towards recentralization. Shortly after decentralization policy was rolled out
countrywide, the powers to appoint the Chief Administrative Officer (CAO) and Deputy
Chief Administrative Officer (DCAO) were recalled to the center and placed under the
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Public Service Commission and accountable to Ministry of Local Government and
not to the District Council.
Eventually other responsibilities such as the National Agricultural Advisory Services
(NAADS) were taken back to the center and transformed into Operation Wealth Creation
and handed over to Uganda Peoples Defense Forces (UPDF) to implement in districts
but doing so outside local government structures. The responsibility repair and maintain
district roads was transferred to Uganda National Roads Authority (UNRA) with the
Uganda National Road Fund created to support this function. To these changes serve
to empower or disempower the local governments? And whose interest do these
changes serve?
We argue that from the onset, the interest of Ministries, Department and Agencies
(MDA) at central government level to devolve power to the local governments was
at best, halfhearted. Ministries such as health clung on to the power to plan and
implement government programmes, thereby keeping health sector resources kept
at the center. The responsibility to collect taxes was left as a preserve of Uganda
Revenue Authority at the center. Conditioning the central government transfers denied
local governments the chance to plan and allocate funds on priorities / needs that are
peculiar to their own districts and people. The study identifies the following forms of
captivity in Local Governments.
a) Captivity induced by State Technocracy
The lack political of will at the highest level of government to empower financially and
politically, the local governments to deliver the original objectives of decentralization,
induced some form of captivity. Whereas the fact that LGs deliver 70 per cent of
the social services to the people needs no overemphasis, the budget allocation to
these institutions suggests the reverse. For instance, the budget allocation to local
government for the FY 2018/2019 was 13% of the total budget (3 trillion), declining
to 7% in Financial Year 2019/2020 which amounts to 1.2 trillion65. We argue that if
Local Governments were empowered they would likely command more loyalty from
the people/voters and in the process turn them(voters) away from the regime at the
center. A strong Local Government would divert attention from the Presidency to the
District Chairperson and this could inflict undesirable consequences on regime survival.
b) Captivity Occasioned by Resistance Council Effect
In 1997 when Uganda went full blast into decentralisation, the district local governments
inherited the Resistance Councils (RC’s) structures which served as organs for grassroots
mobilisation for the rebel National Resistance Army/Movement. With enactment of
the Local Government Act (1995) the name was amended to Local Councils (LC’s).

65 National Budget Framework Papers for FY 2018/2019 and FY 2019/2020)
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The RC’s were rolled out in territories they captured by the rebel National Resistance
Army (NRA) and used to good effect during the bush war (1981-1986). The purpose of
the RC’s back in the days was to mobilise popular resistance against former President
Milton Obote’s misrule, consolidate support for the NRA/M and collect intelligence
information among others. This purpose was so well served that when Museveni’s
NRA/M took over the reins of power in 1986, the RC system was institutionalised
through the Resistance Councils and Committees Statute (1987), with a subsequent
new law (Local Government Resistance Councils Statute, 1993) enacted. (LC’s).
The change in names came with change in roles, for example whereas RC’s were
predominantly engaged in political mobilisation for resistance, LC’s were supposed
to serve as governance institutions.
The study established that in the minds of the regime and its cronies, the LC’s operate
in captivity where they continue to serve the political mobilisation role of the former
RC’s. This partly explains why in many districts the voters, councillors and security
personnel to mention but a few, do not distinguish between NRM party, the state and
Mr. Museveni. This is why a criticism of the state is construed as a direct attack on
the person of the President, drawing highhanded reciprocity from the coercive organs
of the state.
c) Elite Capture
Uganda’s return to multiparty politics in 2005 had a further the effect of bringing in
the dominance of the elites in Local Government politics since they are the ones that
were more conversant with the language of party manifestos and power play within
the system. With the elite on board, moneyed interests started to take share subjecting
these institutions vulnerable to undue influence and activity. The study established
that during election campaigns, powerful private companies driven by the penchant
to win public contracts, sponsor prospective candidates for quid pro quo reasons.
When the sponsored candidate is voted into political office, and they often get voted
on the basis of campaign spending, they get to be used by private interests to capture
the tendering processes.
The Local Government Council score card assessment 2013/14 published by Advocates
Coalition on Development and Environment (ACODE) reported local elites who are
businessmen, politicians and middle men connected to officials within government to
have captured districts. The manifestation of this capture was through influence of the
tendering processes at the district, facilitating corruption in form of kickbacks that leads
to shoddy works. This elite capture is to a greater extent facilitated by commercialized
electoral politics that opens the door for business interests to finance politicians in a
quid pro quo arrangement. This undermines the oversight and accountability function
of local governments.
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We argue that the conspiracy between the political and economic elite facilitated by
prevalence of endemic corruption which has permeated all layers of local government,
has placed these institutions in captivity. The existence of moneyed interests within the
District Local Councils has made the tendering process almost unmanageable by the
Chief Administrative Officers in most districts. In this case the penchant for proceeds
from corruption captures both the politicians and the technocrats alike.
d) Capture by Business Interests
The overriding motivation to contest on elective positions is to use the political position
to make money. When it comes to making money, every political position regardless
of the level, can be lucrative including the position of village Chairperson – the lowest
administrative unit with no monthly salary except an annual gratuity. Whereas the village
LC1 chairperson is entitled to just a bicycle and a combined ex-gratia of UGX 600,000
($162) in the five years of their office term (Daily Monitor 2018)66, contestants for the
seat in 2018 spent in excess of UGX15million ($4,000). The campaign financiers were
largely real estate moguls and agents seeking to place the LCI Chairperson in captivity.
The LC-I Chairperson oversees the implementation of council policies and decisions,
maintenance of law, order and security. He/she is charged with initiating and mobilising
people for self-help projects, vetting and recommending persons for recruitments into
the army, police and prisons service and local defence units. The LC-I Chairperson also
has judicial powers in sense that he/she manages village courts local administration
of justice on civil disputes. He/she is also the one that monitors government projects
in the area, serving as the link between government, the district or higher local council
and the people in the area (Local Government Act, 1997). The situation is such that
there is someone who has captures the village, a person or small group of individuals
that have captured the sub country/Town Council/ Division and the same for the at
the district level.
The study further established that the political positions at Sub-county/Town Council/
Division are equally subject to captivity on basis of their lucrative nature. These
positions offer platform for LC-III Chairpersons/Mayors and Councilors to make
money. Town councils and Divisions are the most lucrative given their local revenue
tax base and this is where elective politics is quite competitive and expensive. Local
contractors use these political leaders secure approvals on certificates of completion
in form of signatures for works undertaken and completed. In most if not all cases,
these signatures are accompanied with ‘envelopes’ as a bribe for either incomplete,
shoddy or ghost works. The certificate of completion for works undertaken is a key
requirement for a contractor to be paid. Businessmen know the importance of this
and will ensure that they bankroll as many candidates as possible to be elected as
66 Cited from: https://www.monitor.co.ug/News/National/What-LC1-leaders-will-take-home/6883344660288-soqde1z/index.html
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councilors. The opportune time to return the favor is always within business interests,
and that debt has to be paid by compromising obligations, responsibilities at the
expense of public good.
e) Capture by a Member of Parliament
There are cases where a sitting Member of Parliament (MP) sponsors candidates in the
Sub-county and District Councils. Depending on the financial power of the MP, he/she
may have half the numbers in council under his/her command. To this end the study
established that there are Members of Parliament that subject the Local Government
Council into captivity to the extent that a motion that does not serve his/her interests
may never see the light of day.
f) Capture by Informalism and Personalised Decision Making
Informalism and personalised decision making has seeped into Local Governments
particularly where the District Chairperson or sometimes the Resident District
Commissioner (RDC) have overbearing influence on the head of the technocracy in
the district, and where the district council is NRM dominated. In the NRM dominated
Local Councils, the councillors do not do enough to get peoples’ service delivery
needs on the agenda but rather wait to be informed about NRM caucus position of
decision of the NRM Party Secretariat in Kampala. To this end one can argue that this
is some form of captivity.
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8.0

INSTITUTION OF PARLIAMENT IN CAPTIVITY

Photo by courtesy
of: Uganda Journalists Resource
Centre

This section interrogates the history of Uganda’s Parliament in order to document
available evidence on the extent to which the institution of Parliament has acted
independently or been in captivity as it delivered its mandate as one of the pillars
of the state. It focuses on three strands of Parliament’s constitutional mandate of
representation, law making and oversight. It concludes that all the 10 Parliaments
Uganda has had since independence (1962-2020) have operated in captivity, the
difference has been in degree.

8.1 Manifestation of a Parliament in Captivity
In 1997 Parliament passed the Movement Bill into law without the necessary two-thirds
majority67, and in 1999 the Referendum Act was passed by only 50 votes in a Parliament
that lacked quorum following a referendum process that had been conducted amidst
all manner of manipulation and interference by the NRM government to ensure that
the desired outcome was achieved.
More recently in 2006, the National Resistance Movement (NRM) government ostensibly
arm-twisted the newly constituted 8th Parliament into amending the constitution in order
to remove presidential term limits while at the same time pushing through restrictive
laws such as the Political Parties and Organisations Act (PPOA) and the Media Bill both
of which restrained the freedom of political organisations and the media respectively.

67 Parliament Hansards
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In 2019 the NRM dominated 10th Parliament controversially amended Article 102(b)
of the national Constitution to remove the presidential age limit on individuals that
seek to contest for presidential elections, thereby making President Museveni eligible
for nomination as a presidential candidate for the 2021 elections after serving 35
odd years in office. The same parliament passed the 2019/2020 national budget
without being debated on the floor. These are some of the many actions that depict a
Parliament that may have been reduced from being an organ of peoples’ sovereignty
to a rubberstamp of the Executive.
The situation begs the following questions:
a. Does Parliament of Uganda enjoy its autonomy as one of the three pillars of state
and also as an organ of peoples’ sovereignty?
b. How independent is Uganda’s Parliament from the Executive (Presidency)?
c. Is there a possibility that the institutional checks and balances on executive power
are being subordinated by Presidential supremacy?
d. Does Parliament have control over how the consolidated fund is appropriated
and spent?
To answer the questions, the study puts forward an argument that the functionality
of Parliament has been conditioned by its history. Its performance and integrity have
been declining over time in part due to overbearing executive supremacy and in part
due to commercialized nature of Uganda’s electoral politics. Faced with ceaseless
financial demands from a money-hungry electorate that lives in conditions of insufficient
hospitals, schools and other social services, imbued with the desire to recoup their
campaign investment while at the same time preparing for the next election, MPs fall
prey to the temptation of picking up every money and freebies that come their way,
and in the process find themselves entangled and captured in ways that require a
complete overhaul of the country’s democratic apparatus.

8.2 How Independent has Parliament of Uganda been
Historically?
The unicameral Parliament of Uganda is the country’s legislative body with a tripartite
role of representation, legislation (law making) and executive oversight. The latter task
of auditing the executive is the most enormous of all given the context where the line
between the National Resistance Movement (NRM) party and the state are blurred.
Since independence Uganda has had ten Parliaments five of which have been under
the National Resistance Army / Movement (NRA/NRM) leadership. We set forth to prove
that all the ten Parliaments Uganda has heard since independence have exhibited
characteristics of captivity, the difference has been in scale and degree.

72

Commercialized Politics and Captivity of State Institutions in Uganda

8.2.1 The First Parliament (1962 – 1966)
The First Parliament was officially opened on October 10, 1962 by the Duke of Kent
who represented her Majesty the Queen of England at Uganda’s independence
celebrations. This Parliament also known as the National Assembly, had as its speaker,
Mr. John Bowes Griffin – a British Lawyer and Judge. It was a multi-party Parliament
with representatives from Uganda People’s Congress (UPC) party in alliance with
Kabaka Yekka (KY) party, Democratic Party (DP), and a few independent legislators.
The alliance between UPC and KY broke down in 1964.
At the time, Uganda was working with the original constitution developed at Lancaster,
England in 1961. The Lancaster Constitution as it was often referred to as, distributed
powers between federal governments and the Central government. Whilst the bulk
of legislative powers were reserved for the Central Government; powers to legislate
on offices of rulers, their powers, obligations and duties were conferred on federal
governments. Under this constitution, Uganda was headed by a non-executive President
while all executive powers were conferred on the office of the Prime Minister. Thus for
the period 1962-1966, Sir Edward Frederick Muteesa II was the President while Dr.
Apollo Milton Obote was Prime Minister.
It was during the First Parliament that Prime Minister Dr. Apollo Milton Obote usurped
powers of the legislative institution, suspended the independence constitution which
had been crafted during the Lancaster Conference in October 1961, and replaced
it with his own. To state it bluntly, Prime Minister Apollo Milton Obote unilaterally
abrogated the constitution and replaced it with one of his own choice – the so called
“Pigeonhole constitution” – an act that demonstrated that the supremacy of the head
of Government can capture the Legislature.
Obote issued the declaration in part as follows: “…we are not also members of
Parliament but people of Uganda. Now therefore, we the people of Uganda here
assembled in the name of all the people of Uganda do resolve and it is hereby resolved
that the constitution that came into being on the 9th of October 1962 be abolished and
accordingly and the constitution now before us be adopted and it is hereby adopted
this day the 15th April 1966”.68
Historians and political scientists describe the act of singularly abrogating the
constitution as an assault on constitutionalism. Samwiri Karugire describes Obote’s
move as a treasonable act. He argues that Obote’s actions did not just open a chapter
of contempt of the law but exposed the genesis of the toothless role of the legislature
as an arm of government. From this point onwards, Parliament was confirmed to be
a meaningless circus (Karugire 1996). These arguments are reinforced by Professor
Tharsis Kabwegyere who argues that Obote’s actions shed light into the vast power
68 Parliament Hansards
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that the Presidency in Uganda continues to wield over other arms of government and
by extension, state institutions. We argue that even after 44 years since Obote usurped
powers of Parliament to replace a people’s constitution with his own, the ghosts of
captivity imposed by him are still alive and well in Uganda’s Parliament.
What Triggered Obote’s Captivity of the First Parliament?
In 1966 Dr. Obote returned from Northern Uganda and met a pile of accusations about
his involvement in gold smuggling in the Congo and abuse of office. The corruption
scandal involved his minister of state for Defence Felix Onama, Minister of Planning
and Community Development Adoko Nekyon and Army Commander Colonel Idi
Amin. By holding accountable the Prime Minister who was the head of government,
the first Parliament demonstrated a level of assertiveness notwithstanding the shortlived nature of it.
Faced with a possibility of censure Prime Minister Obote used his influence to suppress
those who wanted the motion tabled. It is recalled that on January 31, 1966, a meeting
of the government parliamentary group was held to decide whether the censure motion
championed by Mityana Legislator Hon. Daudi Ocheng should be tabled. The meeting
that was chaired by Prime Minister Obote himself, went on for two days starting at
7.30 pm on March 31st 1966 to 1.00am the following day, February 1, 1966. It was
unanimously agreed that Hon. Ocheng’s motion be rejected. But on Friday, February
4, 1966, while Obote was on a trip in northern Uganda, Ocheng tabled the motion
and it was debated. Hon. Ocheng presented evidence implicating Obote, Onama,
Adoko and Col. Amin in the illegal trade of gold, Ivory and other property from Congo.
To avert the consequences, Prime Minister Obote used his influence to hoodwink
Parliament into accepting to have the matter investigated by a judicial commission of
inquiry. The three-man inquiry commission was led by Justice Sir Clement Nageon
de L’estang – vice President of the court of appeal for East Africa, assisted by Justice
Henry Ethelwood Miller, Judge of the high court of the republic of Kenya and Justice
Augustine Saidi, Judge of the high court of the Republic of Tanzania. Obote is alleged
to have manipulated the process of inquiry to the extent that when the report came
out and was published on May 4, 1966, it exonerated all the four men accused.
Abrogation of the National Constitution
The events that followed after Obote survived censure, have gone down in the annals
of Uganda’s history as the complete manifestation of subordination and capture of
the legislature. The clash between Parliament and Prime Minister Obote resulted in
the suspension of parliamentary rule of law, and the 1962 independence constitution
became the first victim. It was abrogated in the crudest way possible, by the executive
organ led by Prime Minister Obote. After the suspension of the 1962 constitution,
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Obote proclaimed himself President of Uganda and shifted executive authority from the
office of Prime minister to the Presidency, and abolished the office of Prime Minister.
On April 15, 1966, the executive led by Prime Minister Obote abrogated the 1962
constitution and usurped the powers of the first Parliament of Uganda and imposed
his own constitution, the Pigeon Hole constitution. The Prime Minister further told
the House:
“If it is the wish of the citizens now gathered (laughter) to have a constitution,
there is nothing that should stop us, and I, myself would like to say that I want a
constitution (Hear, hear!) I have had assurances from persons I have consulted
that they want a constitution. I have had assurances from my colleagues on
this side of the House – not all of them – that they want a constitution and,
therefore now, I want to propose to my fellow citizens that we should resolve to
have a constitution and I want to make my proposals in the following terms”69
“..Now laid before us be adopted and it is hereby adopted (Hear, hear!) This 15th
day of April, 1966 as the constitution of Uganda until such time as a Constituent
Assembly, established, makes a constitution in place of this constitution. “Fellow
citizens, you have heard what in my proposal I said about a constitution laid
before us and adopted and hereby adopted on this day. This is the document
and fairly soon you will find copies in your pigeon holes.”70
To achieve this, Obote seized and captured the powers of Parliament and dictated
terms under which his own constitution was made. The “Pigeonhole constitution” –
as it is referred to as – was adopted without being debated in Parliament. It was a
document made by Obote’s and forced down the throats of legislators whilst the army
was deployed heavily around Parliament with military helicopters hovering over the
house to send a clear message to anyone legislator that dared oppose it. Nonetheless
at least four MPs out of the 55 opposed its adoption. These included; John Kangaho
representing Ankole South West constituency, Masembe-Kabali S.K representing
Masaka East, Eridadi Mulira representing Mengo North and F.G. Sembeguya. Obote’s
unprecedented actions are flagged as the beginning of the overbearing influence of
the Executive over Parliament.
Ultimately, the First Parliament which had earlier showed its backbone by attempting
to censure the Prime Minister and his cronies for his illicit dealings in Congo, this time
just cheered when Obote declared the ouster of the Lancaster constitution and went
on to adopt his own constitution placed in every legislator’s Pigeonhole.

69 Parliament Hansards
70 Parliament Hansards
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8.2.2 The Second Parliament (1966 – 1971)
The Pigeonhole Constitution that was imposed on the First Parliament was soon
replaced with the Republican Constitution which came into force in 1967. Parliament
under the Republican Constitution was transformed into the Second Parliament of
Uganda without seeking a fresh electoral mandate. Thus there was no other elections
held in Uganda after 1962 until 1980 when Uganda held her second election as an
independent country. The Speaker of the Second Parliament was Nerendra M. Patel.
By transforming the First Parliament into the Second Parliament without seeking a
fresh electoral mandate, the Executive under the leadership of Dr. Obote arrogated
itself the powers of the electorate, and unilaterally renewed the terms of service of
Parliament. In doing this, the powers of the electorate were usurped whilst Uganda
People’s Congress (UPC) became the only legal political party.
The Republican Constitution maintained a multi-party system of government yet
ironically, the ruling party, UPC, declared a one-party rule. The constitution however
stipulated that after a general election which would be held every after five years
starting in 1971, the party with the greatest numerical strength of elected members
would form government. The Republican Constitution abolished the position of Prime
Minister and conferred all executive powers onto the President with Dr. Apollo Milton
Obote declaring himself the second President of Uganda having ousted Sir Edward
Frederick Muteesa II, the Kabaka of Buganda. However, elections provided under the
Republican Constitution were never held due to a military coup saw Colonel Idi Amin
Dada oust Obote to become President in 1971.
The Republican Constitution further ended the previous system of a quasi-republican
elective monarchy wherein the President was elected by Parliament from among
the five subnational monarchs namely; Kabaka of Buganda, Omugabe of Ankole,
Omukama of Bunyoro, Omukama of Tooro and Kyabazinga of Busoga. In effect it
abolished the kingdoms altogether. Buganda was divided into four districts and ruled
through martial law.
With Uganda People’s Congress (UPC) as the only legal political party recognised,
the Second Parliament worked under the whims and control of the leader of UPC
and also head of the Executive – Dr. Apollo Milton Obote. The study argues that the
Second Parliament was spineless, and operated largely in captivity until January 25,
1971 when dictator Idi Amin Dada took over government, abolished the institution of
Parliament, and ruled by decree.
8.2.3 The Third Parliament (1979 – 1980)
In April 1979 when Amin was ousted by the combined forces of Tanzania army (the
Wakombozi) and Ugandan rebels, a new legislative body known as Legislative Council
was established, and it became the Third Parliament of Uganda. This Parliament was
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composed of an initial membership of 30 delegates mostly male, who were elected
in March 1979 during the famous three-day Moshi Conference in, Tanzania. Later the
numbers were increased to 120 delegates. The members of this parliament were not
referred to as Members of Parliament but as delegates. The Third Parliament was
chaired by Professor Edward Rugumayo and continued to function until the general
elections of December 1980.
This Parliament was formed on the background of eight years of anarchy and tyranny
during which the state had almost collapsed. It was this Parliament that censured and
removed two Presidents namely; Professor Yusuf Kironde Lule, and Barrister Godfrey
Lukongwa Binayisa. Yusuf Lule was impeached on June 19, 1979 having served only
68 days as President of the Republic of Uganda. The grounds for his impeachment
were reported as being in contempt of Parliament. Some analysts have argued that
the impeachment of President Lule by the NCC was a big political mistake.
Based on the bravery acts of successfully impeaching presidents, Professor Yusuf
Kironde Lule and Barrister Godfrey Lukongwa Binaisa one may argue the third Parliament
exercised and enjoyed a degree of autonomy and independence. But deeper analysis
reveals that there was in invisible hand of the military commission headed by Paul
Muwanga, which in reality held the levers of executive, legislative and constitutional
powers. It was the military commission that accused President Godfrey Lukongwa
Binaisa of corruption, tribalism and incompetence. Military Commission members
included Paul Muwanga, Yoweri Museveni and Brigadier Oyite Ojok. It ruled Uganda
until December 12, 1980 when it was replaced by the Presidential Commission that
had Paul Muwanga as its Chairperson and Yoweri Museveni as his deputy (May 22 –
December 15, 1980). Following the elections of December 10, 1980, Paul Muwanga
installed himself as the Head of the Electoral Commission and unilaterally declared
Milton Obote’s Uganda People’s Congress Party as the winner. The election results
were disputed and subsequently Yoweri Museveni led a group of 27 others to start a
five-year successful armed struggle.
The study did not find substantial evidence to prove that the Third Parliament operated
free of influence from either the Military Commission or the Presidential Commission at
a time when the country was just returning from seven years of anarchy and tyranny.
In fact, one of the key informants referred to the period that followed Amin’s overthrow
(1979-1980) as a period of chaos during which no type of Parliament would operate
independently. The study argues that the actions of impeachment of presidents could
have been masterminded by either the military council or some of its members.
In view of the fact that President Binaisa was impeached following his firing of David
Oyite Ojik as Army Chief of Staff and reshuffling cabinet to appoint “larger than life”
Paul Muwanga as Minister of Labour and Yoweri Museveni as Minister of Regional
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cooperation is testament of a fate that was sealed elsewhere and only delivered in
the Third Parliament.
8.2.4 The Fourth Parliament (1980 – 1985)
The fourth Parliament came with the return to power of Dr. Apollo Milton Obote and
the Uganda People’s Congress (UPC) Party, following disputed general elections of
1980. Parliament was opened on December 21, 1980 when members were sworn-in
but immediately went into recess until January 3, 1981 when official parliamentary
business started in earnest. Dr. Obote had been sworn-in as President on December
15, 1980. The Speaker of this Parliament was Hon. Francis K. Butagira.
Democratic Party (DP) President General, Dr. Paul Kawanga Ssemogerere was the
Leader of Opposition. The presence of a strong opposition in Parliament did not
stop the Obote regime from committing atrocities against Ugandans. Whilst raising
these concerns on the floor of Parliament proved to be a waste of time, the Leader
of Opposition announced the decision to resort to creation a so called “black book”
where atrocities of Obote regime were recorded.
Throughout the tenure of this Parliament, Dr. Obote demonstrated that he had forgotten
nothing and learnt nothing from his first tenure when he placed the Legislature under
his whims and control. This Parliament ran up to July 27, 1985 when the military for
the second time ousted President Obote in a coup d’état.
8.2.5 The Fifth Parliament (1986 – 1996)
Also known as the National Resistance Council (NRC) the Fifth Parliament was
established following the end of the five-year guerrilla war that was commanded by
General Yoweri Kaguta Museveni. The NRC started with 38 historical members of the
National Resistance Movement and National Resistance Amy but was later expanded
to have a more representative character. Countrywide elections were conducted in
1989 giving rise to an expanded membership of 270 delegates. The Chairperson
and Speaker of the NRC was President Yoweri Museveni, deputized by Hajji Moses
Kigongo. To put it bluntly, the Speaker of the Fifth Parliament was Yoweri Museveni
who was concurrently serving as the President of Uganda. This wittingly or unwittingly
fused parliament with the executive, and in a circumstance where such fusion takes
place, the executive powers reign.
In 1993, the NRC passed the constituent assembly (CA) statute that provided for
election of CA delegates to work on formulation of the new constitution which was
promulgated in 1995. The Fifth Parliament is credited with the enactment of the 1995
Constitution as the first one in Uganda’s history to be birthed out of a rigorously
consultative and participatory national process.

78

Commercialized Politics and Captivity of State Institutions in Uganda

We reinforce the argument that having the President of Uganda doubling as the Speaker
of Parliament albeit deputized almost indefinitely by Hajji Kigongo, set in motion the
process of blurring the lines between Executive and the Legislature. The study posits
that whereas Haji Kigongo chaired all business of the NRC on a daily basis, it would
be imprudent to imagine that he was not acting on the directions, advice and levers
of his boss, the Speaker. For him to stay as long as he did in that position, and to
still be the National Chairperson of the National Resistance Movement to the time
of conducting this study 2019-2020, Moses Kigongo must have mastered the art of
serving the best interests of his boss. This is because many “historicals” have fallen
out with him after failing to toe the “correct line”.
The study did not find substantial documented actions to prove that the executive
and legislative branches of government were separate during the period 1986-1996.
Instead one can argue that by having the President of Uganda doubling as the Speaker
of the Fifth Parliament, the executive controlled the Parliament.
8.2.6 The Sixth Parliament (1996 – 2001)
The Sixth Parliament was sworn-in on July 2nd, 1996 to serve a five-year term ending
2001. This Parliament was constituted at the peak of the one-party Movement rule
where election campaigns for candidates were conducted jointly and were largely
issue based. During the joint campaigns all candidates would use one platform to
sell their candidature based on individual capabilities. They were not monetised. Hon.
James Wapakhabulo was the Speaker during the first three years of this Parliament
(1996-1998) before being replaced by Francis Ayume (1998-2001).
This Parliament is remembered as a vocal and progressive institution whose actions of
criticizing government corruption and abuse of office suggest a degree of independence
from the executive. It was systematic in its resolve to investigate corruption. It is this
Parliament that censured ministers Sam Kuteesa and Brigadier Jim Muhwezi, whilst
Gen. Salim Saleh – brother to President Museveni – was forced to resign his position
as defense advisor to the President following his admitted involvement in the improper
takeover of Uganda Commercial Bank (UCB), a privatized state enterprise.
President Museveni accepted Saleh’s resignation and referred to the incident as an eye
opener. The Parliamentary Inquiry Report into corruption and malfeasance in Uganda’s
privatization process highlighted the process had been derailed by corruption and
implicated three other ministers who were urged to take personal responsibility. The
report further warned president Museveni against growing acts of nepotism. Thus
one can argue that the above indicators pointed to an independent Parliament that
exercised its oversight over the executive.
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There were many other contentious issues that threatened to polarize the country but
were handled with maturity among them the northern Uganda war and the Bujagali
hydropower generation question. Analysts argue that the six Parliament is the most
independent and strongest the Museveni-led executive has faced.
8.2.7 The Seventh Parliament (2001 – 2006)
The Seventh Parliament was in July 2001 and some political analysists viewed it as
the best Parliament Uganda has ever had. This thinking was premised on the caliber
and independent mindedness of some of the individuals that came on board. Notable
among them was Maj. John Kazoora, Nathan Byanyima, Capt. David Guma Gumisiriza,
Emanuel Dombo, Prof. Ogenga Latigo, and Proscovia Salaam Musumba among others.
This Parliament was presided over by Hon Edward Kiwanuka Sekandi and was
characterized by the passing of numerous controversial legislation including the
amendment of the constitution to remove presidential term limits. It is a Parliament
that is remembered for having sold its legislative powers for a morsel.
When Uganda was faced with a constitutional decision on the safeguard of Presidential
term limits, the organ responsible for soberly debating this matter for the greater good
of the country chose to transact with the executive. For UGX 5 million ($2,000) that
was disguised as facilitation to every MP, the fate of term limits was decided. A total
of 232 MPs voted in favor of the removal of age limits and only 50 against, with one
preferring to abstain from the process.71 It is important to note here that it is not the
outcome but rather the process and the motivation behind the decisions that were
made by the legislators on that day that leaves a lot to be desired. If indeed the term
limits had been removed not as a result of transacting with money, history would
have exonerated the seventh house. The main mover of the motion, Kabula Country
legislator Hon. James Kakooza was rewarded with a ministerial appointment in the
subsequent government. Kakooza acted after the NRM National Executive Committee
had endorsed the removal of presidential term limits from the constitution in a sitting
at Kyankwanzi in October 2004.
The study argues that with what was still remembered 14 years down the road as a
five million shillings’ facilitation payment code named “kisanja72 bribe”, the NRM led
Executive successfully arm-twisted legislators in the Seventh Parliament into amending
the constitution in order to remove term limits to allow President Museveni stand for a
third term in 2006 elections. This was a clear manifestation of the Executive branch of
Government seizing and capturing the Legislative branch using money. Money robbed
Parliament of its teeth and the institution would go on to become a toothless bulldog
when it came to checking on excesses of the Presidency.
71 Parliament Hansards, 2005-2006
72 Kisanja is a word from local Luganda language that is used to refer to the term in office of an elected
leader.
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8.2.8 The Eighth Parliament (2006 – 2011)
One can safely argue that the eighth Parliament was a continuation of the seventh
one with Hon. Edward Kiwanuka Sekandi and Speaker and Hon. Rebecca Kadaga
as Deputy Speaker. It was the Parliament that saw the return to multiparty political
dispensation after 21 years of abeyance, the last multi-party Parliament having been
the 4th which had ended in 1985.
The return to multi-party politics had increased the electoral competition and added
a spin on campaigning spending. Money started to matter in determining electoral
outcomes. Most of the candidates who spent significantly on inducing voters, ended
up in Parliament albeit trapped in debt. Partly because of the unprecedented spending
on election campaigns and the penchant to recoup their campaign finance, greed for
money and corruption started capturing the legislators.
Working under multi-party political dispensation for the first time under NRM rule, the
Eighth Parliament saw the advent of the principal of party caucusing, a phenomenon
that would go on to hugely shape and change Uganda’s Parliamentary politics. With the
numerical strength of the NRM, the party position became overbearing on Parliamentary
decisions. The study establishes that the politics of the NRM Caucus in manipulating
the logical decision making process in the house grossly affected the independence
of the NRM dominated multi-party Parliament. NRM legislators ceased to represent
the views and aspirations of their constituents but rather the views and interests of
the NRM party as articulated in the NRM caucus, and when it comes to voting on
an issue, they vote in the direction pointed to them by the NRM Chief Whip or other
higher administrative organs of the party. The numbers of opposition legislators were
always too few to challenge the preponderant number of NRM legislators who were
hell-bent on rubberstamping the positions of the Executive branch of government.
Opposition resorted to walking out of Parliament every time they lost the motion to
the NRM numbers.
Politicization of the law making process became entrenched to the extent that wherever
the law came face-to-face with politics, politics captured the law. There are numerous
examples of issues that were national in character but got compromised in the politics
of party caucusing in Parliament. Among them, the probe into mismanagement of the
Temangalo scandal73 that implicated cabinet ministers including the security minister
Hon. Amama Mbabazi for wrong doing but through party caucusing a decision was
taken to spare them in parliament by a simple majority rule.

73 In the Temangalo Scandal of 2008 involved Security Minister Amama Mbabazi, Finance Minister
Ezra Suruma and Businessman Amos Nzei selling to the National Social Security Fund land totalling
411.44 acres in Temangalo, Wakiso District at a cost of UGX 11.2 billion ($3.5 million). It is alleged
that the ministers in question exerted pressure and peddled influence on the Managing Director of
the Fund, Mr. Chandi Jamwa to do as he was told.
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One of the outlying scandals was that of corruption in management of CHOGM74
funds. A Report by the Public Accounts Committee headed by Dr. Yefusa Okullo
Epak, had investigated and implicated up to nine cabinet ministers including the Vice
President for having fiddled with over UGX50 billion ($143 million). The report raised
public concerns with some laud voices calling for punitive actions. Nonetheless these
ministers walked scot free after the NRM dominated Parliament voted to absolve them
of any wrong doing.
The happenings articulated in the foregoing paragraphs and many others including
the controversial approval of the reappointment of Dr. Badru Kiggundu as chairperson
of the Electoral Commission after he had reportedly superintended over questionable
2011 general elections, shaped a public perception that the Eighth Parliament was
“useless, spineless and submissive” to Executive authority.
It is recalled that with two months left to the end of the tenure of this Parliament,
each legislator received UGX20 million ($6,000) wired directly to their bank accounts
to ostensibly facilitate them in monitoring government projects. This study has
established that in reality, the UGX20 million facilitation was to motivate legislators
to pass the UGX602 billion ($173 million), and it came in the middle of an expensive
election of 2011 which wrecked the national economy, triggered hyperinflation in the
aftermath of the election and led to widespread citizen protests in urban centers that
were codenamed “Walk-to-Work” protests.

74 Uganda hosted the Commonwealth Heads of Government Meeting (CHOGM) in November 2007, in
Kampala
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8.2.9 The Ninth Parliament (2011 – 2016)
The Ninth Parliament was presided over by Hon. Rebecca Kadaga as Speaker and Hon.
Jacob Oulanya as her deputy. One of the actions that stand out from this Parliament
is the enactment the Public Finance Management Act (PFMA) in February 2015 with
the cardinal object of constraining government from appropriating supplementary
budget financing, but above all, closing the loopholes that previously allowed reckless
government expenditure and poor fiscal discipline that severely shocked the economy
in the immediate aftermath of 2011 elections. We recognise the PFMA 2015 as the
second most important law after the Constitution. Surprisingly the same Parliament
bizarrely turned around hardly seven months after, and amended the same act and
relaxed some of the controls. Among other things the amendment made it easier
for government to among other things access supplementary funding without prior
approval or sanction of Parliament.
Amendment of the PFMA (2015) by the 9th Parliament further lifted the cap on
supplementary ceilings. The timing of this amendment was as questionable and its
intention. Why would Parliament amend the second most important law of the land after
the constitution, in order to grant licence to the Executive to bypass fiscal oversight
and obtain funding directly from the central bank through borrowing or otherwise,
albeit account to Parliament four months after appropriation and spending? The fact
that the amendment happened in September 2015 at the dawn of election campaigns
tells volumes about the intent and purpose of it.
In what is viewed as a reward for amending the PFMA (2015) and other legislation,
Government extended UGX100 million ($28,000) to each Member of Parliament at the
end of July 2014. Parliamentary Commission noted that the pay-out was fuel arrears
and was paid directly to MP accounts by the Ministry of Finance. There is no better
way to call this other than election financing handouts to MPs which of course gave
them an enhanced financial muscle in both Primary and General elections. Additionally,
the legislators got their way in having government approve a 40% pay rise which was
granted starting with the FY 2015/16. This move was widely believed to have been
aimed at strengthening the campaign finance war chest of the MPs ahead of Party
Primary elections that began in October 2015.
Beyond the controversial amendment of the PFMA (2015), the Ninth Parliament if
further remembered to have enacted draconian laws including the Anti-Pornography
Act (2014), Interception of Communications Act (2013 and the infamous Public Order
Management Act (POMA) which the Police has since used to good effect in infringing
on the freedoms of expression, association and assembly to the detriment of opposition
political organizing. As a consequence, opposition political parties are unable to martial
a meaningful challenge to the survival of the regime in power.
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On the account of the above bizarre legislative actions, one may not help but argue
that the return of multi-party politics compromised the independence and strength of
the Ninth Parliament and subsequently stampeded it into captivity. That the political
party with numerical strength captured Parliament because there is overwhelming
evidence to prove that Parliament has become a rubber stamp of the NRM Party
whose chairperson is also the head of the Executive.
8.2.10 Tenth Parliament (2016 – 2021)
The 10th Parliament is the largest in size so far with a total of 454 members, and is
also a continuation of the Ninth one with Hon. Rebecca Kadaga presiding over as
Speaker and deputized by Hon. Jacob Oulanya. It is the Parliament that saw a number
of youthful men and women coming into the house with high expectations from the
citizenry to be a dynamic and firebrand Parliament.
Like the Seventh Parliament before it, the Tenth Parliament handled a delicate
constitutional matter that left a sour taste in the significant section within the public.
This was the act of amending Article 102(b) of the constitution to enable long serving
President Yoweri Kaguta Museveni be eligible for nomination as presidential candidate
for elections 2021. The circumstances around the infamous Raphael Magyezi bill75 and
the resistance it was confronted with from the electorate across the country, remains a
controversy within Uganda’s politics. A controversy in the sense that this amendment
polarized Ugandans. By amending Article 102(b), the Ninth Parliament removed the only
remaining roadblock to life presidency because it is widely believed that for as long as
his name is on the ballot paper, there will only be one winner – President Museveni.
It is recalled that during the plenary session as legislators who opposed the Magyezi
Bill were plotting to block the motion for the presentation of the bill, plain clothed
security personnel allegedly from Special Forces Command (SFC) stormed Parliament
and ejected 25 legislators who had been suspended by the speaker for causing a
standoff in parliament. For only the second time since the First Parliament when Prime
Minister Milton Obote abrogated the national constitution, the precincts of Parliament
were under invasion by the military.
The forced ejection was a bold statement and answer to the question: Who is actually in
charge of Parliament? To the extent that the speaker in days that followed demanded to
know who were the security personnel responsible for this forced eviction that resulted
into several legislators sustaining injuries and destruction of property, is testament to
the fact the when push comes to shove, the powers over Parliament reside elsewhere.
The competing interests shrouding this bill led to tradeoffs. Allegedly the 317 MPs
that supported the removal of age limit were rewarded a package of UGX 200 million
75 Hon Raphael Magyezi , Member of Parliament for Igara West was the mover of the age limit
amendment bill.
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($56,000) each albeit in instalments76. According to the study, the Tenth Parliament
significantly exhibited an institution that is not only under capture but equally too
commercialized.

A brawl that broke
up in Parliament
over the age limit
bill. Photo courtesy
of The Observer
online newspaper.

In the end Article 102(b) was finally amended amidst allegations of cash payout to
NRM party legislators who voted for the motion. The mover of the motion Hon. Rafael
Magyezi was rewarded by a ministerial appointment to serve as Minister of Local
Governments.
Few people will disagree with the assertion that Uganda has a mediocre Parliament that
is more interested in selling itself to the Presidency or to the business interests rather
than representing the views of their constituents. Besides the constituents judge the
performance of the legislator not on his/contribution to policy development or legislation
but on the number of social projects on the ground, contributions to funerals/burials,
places of worship or number of constituency children the MP is paying school fees
for. The electorate will demand money at every encounter with the legislator and they
do not take no for answer.
Professor PLO Lumumba was right when he remarked that;
“It appears that the electorate have allowed the so called leaders to remain in power
and acquire as much wealth as they can on the understanding that periodically the
loot will be shared with them”77

76 https://observer.ug/news/headlines/59668-nrm-mps-get-age-limit-cash
77 Prof. PLO Lumumba speaking as during the Second National Symposium on Money in Politics
organised by ACFIM and partners in April 2019 at Speke Resort Munyonyo, Kampala.
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8.3 The Schemes of Parliamentarians
Overall, Parliament of Uganda is yet to demonstrate by word and deed that is has
the willpower to check on the excesses of the executive. Experience has from the
last four Parliaments (7th, 8th, 9th and 10th) proved that whenever politics meets the
law making processes, politics captures the latter. The prevalence of commercialized
politics – politics of voter inducement – has pushed legislators into captivity. The
quality and integrity of Parliament has been the subject of debate with legislators
demonstrating that serving in parliament is more about obtaining money to provide
the electorate with freebies and less about leadership.
Legislators appear to have reengineered their mandate from representation, law
making and oversight, to providers of ambulances, payers of school fees for children
of their constituents, financers of medical services and funerals, financiers of projects
at worship centers, and most recently, providers of food for COVID-19 lockdown
vulnerable people. When you ask ordinary Ugandan voters in rural areas about the
role of a Member of Parliament they say it is to contribute financially towards funeral,
medical costs, schools and purchase of ambulances among others. And they do this
in competing fashion with aspiring challenger to the extent that overspending on this
is hurting their financial status, and they have ended up trapped in debt.
As soon as legislators are sworn in, they devote their attention to doing everything
possible in order to “catch the eye” of the President so that they can increase the
chances of being rewarded with a ministerial appointment. Occasionally they may sell
their souls for money by passing unpopular legislation for as long as they can use that
as a ploy to get money from the President or any other moneyed entity. Others must be
seen to be religiously toeing the line of the NRM party so that they can be appointed to
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chair Committees of Parliament because these positions are a guarantee that “things
will come”. Parliamentarians have become dealers, reportedly picking bribes from
Ministries, Departments and Agencies (MDAs) which they are supposed to supervise.
Having a good relationship with an MDA is a guarantee of local and international trips
or workshops from which the legislators earn hefty per diems.
Beyond politics and government institutions, Parliamentary oversight has been
weakened and perhaps even captured by business companies and other forms of
moneyed interests. These moneyed interests bankroll election campaigns of political
parties and candidates in expectation of business favors. These favour come in form of
enacting favourable laws, tax amnesty, compensation in form of land or public contracts
or protecting and/or covering up the flaws committed by business interests. In 2001
for instance, telecommunication company MTN Uganda allegedly used its connections
and cash to halt an investigation by the Parliamentary Committee on State and the
Economy into how profit remittances by MTN were affecting Uganda’s currency value.78
There are countless Parliamentary probes on private business interests that have, and
perhaps may never, see the light of day simply because money exchanged hands.
The study did not find evidence to prove that the institution of Parliament has been
operating independently in execution of its oversight role including providing checks
and balances on the excesses of the Executive. Instead there is evidence to the
contrary. The functioning of Uganda’s Parliament, a body charged with the duty of
protecting the constitution and promoting the democratic governance of Uganda, is
a classic example of a weak and captured institution that lacks the spine do advance
the democratic agenda of the country.
Like their NRM counterparts, legislators from opposition political parties and
independents alike, have been victims of ceaseless government manipulation that
has turned the political oversight institution into a toothless bulldog. Critics say that
ceaseless manipulation of Parliament by the Presidency as manifested in the 8th, 9th
and 10th Parliament have debilitated the institution from legislating for posterity. We
find that the Executive has been stamping its supremacy over Parliament in a way
and manner that is akin to holding Parliament in captivity. One can only hope that
history will not repeat itself.
The institution of Parliament in Uganda has suffered a fair share of captivity from
the 1st to the 10th Parliament. The main captors have been the executive using its
command over the military and security institutions and lately money has emerged
as an effective tool for capturing legislators.

78 Cited by Roger Tangri & Andrew M. Mwenda (2019) in: Change and continuity in the politics of
government-business relations in Museveni’s Uganda
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9.0

MACROECONOMIC INSTITUTIONS:
TRAPPED BETWEEN DEVELOPMENT
AND POLITICS

This chapter interrogates the functioning of macroeconomic institutions that are
charged with the responsibility of upholding macroeconomic stability by developing
and implementing efficient policies through prudent fiscal and monetary interventions.
It makes an effort to probe the extent to which these interventions of macroeconomic
institutions have managed to shield the Ugandan economy from the shocks caused by
commercialized electoral politics. In this chapter the study limits its scope on Bank of
Uganda, the Ministry of Finance Planning an Economic Development, and the Treasury.

9.1 Who is Responsible for Shielding the Economy from the
Shocks of Commercialised Electoral Politics?
Uganda has different institutions that regulate political, economic, technological,
social and other aspects of public life. In this chapter we focus on the institutions
that are entrusted with the responsibility of developing and implementing efficient
macroeconomic policies that can shield the economy from suffering the aftershocks
of excessive election campaign spending in a country where electoral politics is
highly commercialized. These institutions are Bank of Uganda, the Ministry of Finance
Planning an Economic Development (MoFPED) and the Treasury. The study recognizes
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the symbiotic relationship between three institutions when it comes to development
and implementation of macroeconomic policy. But this relationship seems to be
characterized by contradictions, and it is to these that we now turn.
Prudence in public financial management and good governance requires that there is
established, a national treasury, whose work is to ensure transparency, accountability
and sound financial controls in the management of the country’s public finances. For
Uganda, the Treasury is one of the department in the Ministry of Finance Planning and
Economic Development, with the Permanent Secretary (PS) doubling as Secretary
to the Treasury, hence the popular acronym, PS/ST. The PS/ST is also the secretary
to the Board of the central bank (Bank of Uganda). It is unclear who holds the title
of treasurer but it seems the de facto head of the Treasury is Accountant General
who is junior to the Permanent Secretary in the hierarchy of the ministry (MoFPED).
MoFPED and the Treasury are one and the same, and to say the least, fused. In such
a situation, it would seem unlikely if not impossible, for the Treasury as a department
under MoFPED to meaningfully and competently ensure transparency, accountability
and sound financial controls in the management of Uganda’s public finances whose
appropriation is superintended by the PS who is also the ST.
In addition, there is a sense in which Bank of Uganda (BOU), which is one of the
macroeconomic policy institutions, also doubles as a bank keeping money for
government and the command on who to pay from Treasury. It was understood that
once the Treasury issues a cheque or any other instrument of payment, BOU as a bank
often pays it. The issue is on whose orders does the Treasury act when it instructs
BOU to make a payment? This because there is a growing public perception within the
Ugandan citizenry that during election campaigns, the party in power may not resist
the temptation of raiding the national treasury to obtain campaign money.
The dual role of the Ministry of Finance Planning and Economic Development also raises
some inconsistencies. On the one hand, MoFPED is charged with macroeconomic
policy functions; it is the one that casts and allocates funds to other ministries,
departments and agencies (MDA’s); it is also the one that issues spending limits, and
other responsibilities related to implementation of budget appropriations. On the other
hand, MoPFED implements projects in which case it becomes a project beneficiary
like other government agencies. This creates a conflict of interest when it comes to
casting, allocating funds and issuing spending limits to itself.
The above contradictions beg the following questions:
a. Is there any harm in delinking the Treasury from the Ministry of Finance and
Economic Development so that the Treasury can operate independently?
b. What is wrong with having Secretary to the Treasury (ST) separate from the
Permanent Secretary (PS) to the finance ministry (MoFPED)?
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To navigate these contradictions and inconsistencies, the study will interrogate the
statutory mandates of Bank of Uganda, MoFPED and the Treasury. It is to these that
we now turn.

9.2 The Bank of Uganda
Bank of Uganda (BOU) is the central bank established by Act of Parliament as an
autonomous institution. Article 161 (2) of the constitution vests the authority of BOU
in the Board of Directors comprising seven-nine members. BOU has a broad mandate
of fostering macroeconomic and a stable financial system. A stable financial system
is one in which financial institutions carry out their normal function of intermediating
funds between savers and investors, and facilitating payments.79
The Chairperson to the Board of Directors of BOU is also the Governor, Vice Chairperson
of the Board is also the Deputy Governor, the Secretary to BOU is also the Permanent
Secretary Ministry of Finance, Planning and Economic Development, and also Secretary
to the Treasury (PS/ST), plus other four to six Directors. Article 161(2) of the constitution
provides that the authority of Bank of Uganda is vested in the institution’s Board of
Directors.
The study flags this arrangement as a fusion between governance and management
functions of the Bank – the antithesis of the general corporate governance principle
of segregation of power, and, checks and balances. Whereas BOU is autonomous,
when it comes to macroeconomic policy making and implementation, it operates as
an affiliate of the Ministry of Finance, Planning and Economic Development (MoFPED).
9.2.1. Functions of Bank of Uganda
The functions of BOU according to the Bank of Uganda Act (2000) are categorized
into two, namely;
1. Formulate and implement monetary policy directed to economic objectives of
achieving and maintaining economic stability.
2. Other functions;
a. Maintain Monetary stability
b. Maintain external assets and reserves
c. Issue currency notes and coins
d. Be the banker to government
e. Act as financial advisor to Government and manager of public debt
f.

Advise government on monetary policy as is provided under section 32(3) of
the Bank of Uganda Act

79 This is cited from the Financial Stability Reports produced annually by the Bank of Uganda
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g. Where appropriate act as agent in financial matters for government
h. Be banker to financial institutions
i.

Be the clearing house for cheques and other financial instruments for financing
institutions

j.

Supervise, regulate, control and discipline all financial institutions

9.3 Ministry of Finance Planning and Economic Development
The ministry of Finance, Planning and Economic Development (MoFPED) was established
to mobilize financial resources, regulate their management and formulate policies that
enhance overall economic stability and development.80 The ministry’s vision is to be the
most effective and efficient institution capable of achieving the fastest rate of economic
transformation. Its mission is to formulate sound economic policies, maximize revenue
mobilization, and ensure efficient allocation and accountability for public resources.
At Policy level, the Ministry is headed by the Minister, assisted by five Ministers of
State namely;
1. Minister of State for General Duties
2. Minister of State for Planning
3. Minister of State for Investment
4. Minister of State for Privatization
5. Minister of State for Microfinance and Enterprise Development
At the technical level, the Ministry is headed by the Permanent Secretary/Secretary
to the Treasury, who is the Chief Executive and Responsible Officer for the Ministry.
He is assisted by the Deputy Secretary to the Treasury, Directors, Commissioners and
other technical officers.
The Ministry, is comprised of five (5) Directorates namely;
1. Economic Affairs
2. Budget
3. Accountant General
4. Internal Audit
5. Cash and Debt Management
It is the Directorate of economic affairs that is entrusted with the mandate of formulating
and making recommendations to the Permanent Secretary / Secretary to the Treasury on
implementing economic and financial policies for sustainable growth and development.
This is achieved through among other things formulating and coordinating appropriate
fiscal and monetary policies for purposes of maintaining economic stability in consultation

80 http://www.finance.go.ug/mofped/our-mandate
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with Bank of Uganda.81 When it comes to designing prudent macroeconomic policies
the MoFPED works consultation with BOU and by extension the Treasury.

9.4 The Treasury
The Treasury is one of the four departments under the Directorate of Accountant
General, which is one of the five directorates of MoFPED. It comprises of two units
namely Inspectorate unit, and Policy unit. The Permanent Secretary of MoFPED is also
the Secretary to the Treasury. The study recognizes that in exercise of its function as
Banker to government, BOU acts on directions of the Treasury as its the client and in
charge of the funds kept there. Technocratic accounts in BOU that interacted with this
study revealed that if the treasury issues a demand note, the Bank is obliged to honor
them. When government needs funds, it is the treasury that directs the Bank to pay.

9.5 Pockets of Regulatory Effectiveness
The interplay between BOU, MoFPED and Treasury has been highlighted by some
scholars as ‘pockets of effectiveness’ in a country where declining performance of state
institutions (Bukenya & Hickey 2019). In some instances, the decline in institutional
performance has tended towards dysfunctionality, and this has been going on for
such a long time that it seems citizens are beginning to accept it as the new normal.
MoFPED has particularly played a critical role in securing impressive levels of economic
recovery and growth that characterized the country’s economic trajectory during the
first 25 years of NRM rule (Bukenya & Hickey 2019). Conversely, the Bank of Uganda
is lauded for maintaining monetary stability and keeping inflation in single digit until
2011 when things spiraled out of control.
There is sense in which from the late 2000’s up until the time of this study, the
performance of state institutions in Uganda has been characterized by decline and
captivity. This decline which to the ordinary person manifests in form of absence of
the state in its welfare sense, corruption in the justice law and order sector, ministry
of lands and other institutions, has largely been a result of the shift towards politics
of regime survival and the penchant for rent seeking nursed by self-serving political
and economic elites.
Before the economic shocks that characterized the national economy in the immediate
aftermath of elections 2011, Uganda had recorded high rates of economic growth
between 1986 and 2011 – a period of 25 odd years. This achievement is credited
largely on the capacity of the economic technocracy in BOU and MoFPED to maintain
a high degree of macro-economic stability (Golooba Mutebi & Hickey, 2016). The
study attributes this achievement to the sizeable autonomy enjoyed by the economic
technocracy in these institutions. There is a sense in which maintaining Uganda’s
81 Functions of the five Directorates of the Ministry of Finance Planning and Economic Development as
articulated in the ministry’s website. www.ministryoffinance.go.ug accessed on January 28, 2020.
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standing within the global economic order, serves not only to consolidate international
legitimacy of the regime in power but also consolidates its maintenance.

9.6 Why Does Uganda Experience a dip in GDP every after a
General Election is Concluded?
Elections appear to be putting a burden on the national economy. The national economy
experiences a dip every time an election is concluded. Statistics on Uganda’s Gross
Domestic Product (GDP)82 show a recession after each election cycle. For example,
data from Uganda National Bureau of Statistics also cited in Bank of Uganda’s Financial
Stability Report of June 2012, indicates that in Financial Year 2011/2012 – after elections,
real GDP at market price grew by 3.2 percent, having fallen from 6.7 percent growth
that was recorded in the preceding financial year (2010/2011).83
In the figure below, the study illustrates that Uganda’s GDP dipped in the post-election
financial years 2011/2012, 2016/27.
Figure 3: Illustrating recession in GDP after every election cycle
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We argue that this situation is not coincidental, rather it is an attendant result of
unregulated electoral spending that fermented into commercialization of politics which
ACFIM stigmatizes as a threat to Uganda’s democratization process. There are many
factors to explain this among them, the possibility of Bank of Uganda and MOFPED
relaxing their handle on macro-economic stability during the period of electoral
82 Gross Domestic Product (GPD) is a monetary measure of the market value of all the final goods and
services produced in specific time, and that value is measured in terms of money. In other words,
GDP represents the monetary value of goods and services produced within a nation’s geographic
boarders over a specified period of time.
83 Quoted from the Financial Stability Report produced by Bank of Uganda in June 2012.
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campaigns; or monetization of electoral politics increasing the volume of money in
circulation to create a situation where there is too much money chasing few goods;
or campaign money coming from outside the country to destabilize the economy.

9.7 Flashpoints from Previous Electoral Cycles
A common characteristic of the past three electoral cycles has been the appropriation
of supplementary budgets to facilitate unscheduled expenditure, ostensibly to meet
costs of election campaigns. Analysis of the National Budget for Financial Year
2010/2011 reveals that supplementary financing totaled UGX 1.01 trillion, the highest
in the country’s history (ACFIM 2016). Of this, UGX 80.6 billion ($23.5 million) reportedly
went into State House and it is suspected that it may have ended up financing election
campaigns. The aftermath of the 2011 elections was characterized by economic
shocks that triggered hyperinflation that triggered the “walk-to-work” protests across
the country. These actions are indicators of the declining ability of macroeconomic
institutions to stand tall against domestic political pressures. It raises questions about
why the institutions that had been lauded as pockets of effectiveness in ensuring
macro-economic stability suddenly blip.
In 2014 the Governor Bank of Uganda (BOU) Emmanuel Tumusiime-Mutebile was
reported in the Daily Monitor newspaper admitting during his address to 10th annual
meeting of the African Science Academies, that he had been misled by government
into indirectly financing electioneering activities in 2011.84 In the reportage, Mutebile
explained that although the Central Bank did not directly print money for the elections,
there were indirect expenditures by the government into what he called “areas that
were not transparent”.
Mutebile further admitted during an Interview in with The Financial Times85 admitted
that the BOU was complicit in efforts such as authorizing government to withdraw 720
million US dollars to finance the purchase of fighter jets which depleted the national
reserves. The Governor further admitted that the BOU allowed the re-circulation of
old UGX 50,000 currency notes.86 The re-circulated UGX 50,000 currency notes which
bloated the volume of money in circulation, found their way into financing elections
campaigns, consequently plunging the country’s economy into chaos. The inability
of either BOU of MoFPED or both, prevent such economic chaos, is testament of
the extent to which macroeconomic institutions are trapped between economic
development and regime maintanence.
84 Issac Imaka and Stephen Otage, “I was Misled into Funding 2011 Polls, Says Mutebile” available
at: http://www.monitor.co.ug/News/National/Mutebile--I-was-mislead-into-funding-2011polls/-/688334/2520350/-/xtgnra/-/index.html (The Daily Monitor, November 13, 2014)
85 Financial Times, is a newspaper edited in London. Its paper version is printed Monday through
Saturday throughout the world, and it is known as one of England’s superior newspapers.
86 Mark Keith Muhumuza, “Will Mutebile’s Fifth Term Better the Economy? Accessed on January
10th 2020. Http://www.monitor.co.ug/Business/Will-Mutebile-Fifth-Term-Better-the-Economy//688322/3011378/-/11yao4a/-/index.html (The Daily Monitor December 28, 2014).
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The economic effects of BOU’s actions in financial year 2010/2011 were highly damaging
as inflation in the months after the 2011 elections reached 30.5% and prompted the
Central Bank to levy strenuous interest rates in a bid to reduce the levels to single
figures (Golooba-Mutebi & Hickey, 2016).
In other words, after pouring lots of cash into the economy, the Central Bank introduced
new policy instruments aimed at helping to mop up excess liquidity. The new policy
instruments had negative implications such as the plunging of private sector borrowing,
with economic growth retrogressing to its lowest in over a decade. Uganda’s foreign
reserves were depleted to the extent that they could cover only four months of foreign
exchange earnings. Overall, the country experienced subdued rates of growth at
3.2% over 2011–2012, as compared to the average of over 8% between 2000 and
2007–2008 and of 7% during the 1990s.87
Bank of Uganda explains in the Financial Stability Report that following the aftermath
of 2011 elections, annual headline inflation rose to 15.8 percent in June 2011 up from
4.2 percent in June 2010. Whereas the central bank attributes this to high food prices
and high transport costs as a result of rising oil prices, the Economic Policy Research
Centre (EPRC) argues that in addition to global developments, increasing the growth of
currency in circulation seems to explain the inflation and exchange rate depreciation88.
We argue that runaway inflation experienced in 2011 was a creature of excessive
spending facilitated by the unprecedented supplementary budget appropriation that
came to characterize financial year 2010/2011, which was extraordinary.
The increase in annual headline inflation to 15.8 percent in the post 2011 election
period prompted the Bank of Uganda to tighten monetary policy, which led to a rise
in interest rates. A deterioration in the balance of payments led to a depreciation of 15
percent in the shilling/dollar exchange rate between June 2010 and June 2011. The
exchange rate depreciation exacerbated inflationary pressures as prices of imported
commodities rose.
But there were other consequences at the international level. The International Monetary
Fund (IMF) refused to award Uganda a stamp of approval concerning the review of the
Policy Support Instrument in 2011, with the World Bank Uganda’s Senior Economist
stating publicly that ‘the continued use of supplementary budgets is affecting budget
credibility and started to raise questions about the degree of fiscal control by the
authorities’ (Golooba-Mutebi & Hickey 2017). As Golooba-Mutebi & Hickey (2017) go on
to suggest, the rebuke by IMF was taken very seriously by the economic technocracy
87 Cited by Golooba-Mutebi and Sam Hickey (2016); quoted from Kasekende, Ego, and Sebudde, “The
African Growth Experience.” This short-term decline also reflects a mixture of ‘exogenous’ shocks
apparent at the time, including drought and food shortages, high levels of demand for food and
other consumable goods from southern Sudan, the global economic downturn and high inflation in
some of Uganda’s key trading export partners.
88 Statement from the Economic Policy Research Centre of Makerere University, released in November
2011.
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within BOU and MoFPED that in his interview with the Financial Times newspaper in
2014 – which has been sighted earlier in this study – BOU Governor Emanuel Tumusiime
Mutebire reportedly bemoaned the level of political interference in the economy that
prevented the central bank from functioning effectively.

9.8 What Explains the Declining Ability to Maintain Strict
Macroeconomic Policies during Electoral Financial Years?
The study has highlighted in the preceding sections of this chapter that the performance
of BOU and MoFPED, and by extension the Treasury started experiencing a declining
curve from the mid-2000’s. To interrogate the likely cause for this decline, the study
borrows the argument of Michael Roll (2014) who posits that performance of public
sector institutions is influenced primarily by three factors namely:
1. The political economy context
2. Leadership and management context
3. Mandate of a given organization
The study quickly eliminates the latter two factors on the premise that the economic
technocracy, management and leadership that had superintended over decades of
high performance until the early 2000s, remained in place and the mandates of the
macroeconomic institutions remained intact. We therefore follow the argument of
Bukenya and Hickey (2019) that the most plausible explanation for the decline in
performance of macroeconomic institutions lies primarily in Uganda’s shifting political
context following the return to multi-party politics in 2006. At the time, the incumbent
NRM party was testing the waters of multiparty elections for the very first time hence
a novice, yet facing stiff competition from old-timers – Uganda Peoples’ Congress
(UPC) and Democratic Party (DP). This increased the stakes for regime survival, and
Winning this election became a do-or-die affair.
With opposition political parties criticizing the regime on the basis of poor quality social
services, money was used to neutralize all manner of harmful political propaganda. In
other words, donations in cash and kind were used to induce the electorate particularly
in rural areas where the party strongly rooted. Opposition candidates and independents
alike reciprocated but they could not match the spending power that comes with
incumbency. Observers reported pockets of campaign “spending wars” erupting in
Parliamentary races in some constituencies and the highest spender often won the
election. Consequently, the vice of monetized electoral politics was entrenched in
Uganda’s political culture.
Commercialized electoral politics imposed a huge burden not only the Presidential
contestants but also on the political parties particularly the NRM party which had
to contribute campaign money for party flagbearers for parliamentary and local
government elections. Whereas campaign finance can be raised through off-budget
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activities, the amounts needed became so enormous that in one way or the other,
the temptation to raid the Treasury to allegedly finance campaign activities, became
irresistible. To achieve this, supplementary budgets where appropriated and this would
soon become the norm.
Supplementary budgets undermined the very macroeconomic stability which had
enabled Uganda gain international legitimacy within the global economic governance
circles. The most feasible explanation for why the economic technocracy that had
maintained prudent fiscal and monetary policies, suddenly blipped, is that the desire
for political survival displaced other interests. As such bureaucratic autonomy was
subdued for serve populist political interests. There is a section of Ugandans who
share the opinion that BOU Governor Tumusiime-Mutebile is simply ordered by the
powers that be to release money and he obliges.
The following bar graph illustrates that the between electoral financial years 2001/2002
and 2015/2016, supplementary budgets were appropriated every year. The supplementary
budgets are testament to the inability of the Finance Ministry to enforce the law on
supplementary expenditures that was enacted in 2001 which capped the use of
supplementary budgets at three (3) percent of the overall budget. The law was followed
only until 2002-2003, after which it was broken each year until 2013-2014, with a
particularly excessive episode in 2010-11, just before the 2011 elections (Bukenya and
Hickey 2019). The study established that macroeconomic institutions no longer enjoy
the autonomy to uphold macroeconomic stability such as controlling the budgetary
process and directing resources towards economic development.
Figure 4: Percentage Supplementary Expenditures for Uganda 20012016
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The doted light-blue line represents the level of supplementary budget appropriation
that is acceptable, above which, red flags must be raised.

9.9 Between Legitimate Presidential Directives and Captivity
Mutebile is quoted in the Times to have further said in part “…he [Museveni] gave
me some promises which he has not kept…… I am still fighting with him…” In the
end he admitted that the central bank and perhaps also MoFPED which manages
the Treasury as one of its departments, had been complicit, albeit “unknowingly” with
indirect expenditures by government into areas that were not transparent. These are
indicators of an institution operating in captivity.
The study established that whereas President Museveni was from the outset of the
NRM regime, the main enabler of BOU and MoFPED to operate with a degree of
autonomy in maintaining macroeconomic stability, this was only until the early 2000’s.
Bukenya & Hickey (2019) quote one of the insider accounts explaining that from the
early 1990s until 2002, everyone was reform-minded. The economic technocracy
enjoyed a form of political clout and commitment from the president, as summarized
in the following recitation.
‘We (MoFPED) have had a strong relationship with the president right from the
start when he came in. He was careful when choosing people to come into
Finance, he told us about this… “I do not want anyone involved in politics to
be involved in this place”89
Across the “street” in BOU, Governor Tumusiime-Mutebile appeared to have been
granted political space and protection to enforce strict fiscal and monetary discipline
and cut line ministry expenditure by whatever it took to bring inflation under control
(Bukenya & Hickey, 2019). During this time President Museveni generally accepted
the economic orthodoxy of the international financial institutions (IFIs) namely the
International Monetary Fund (IMF) and the World Bank,”90also known as the Breton
Woods Sisters. Tumusiime-Mutebile who was handpicked by President Museveni for
the position of Governor of the central Bank of Uganda, was also increasingly perceived
as a blue-eyed boy of the Breton Woods Sisters91.
However, after 2001 the president’s commitment to rules-based governance started
to shift. This shift saw changes in ministerial leadership notably the eventual departure
of seasoned Minister Gerald Sendaula and in came ministers who could purportedly
dance to the tune of the president. A former senior officer in MoFPED narrated to
Bukenya & Hickey (2019) and quoted verbatim; ‘… it started changing in 2001 … I
89 Cited by Bukenya and Hickey (2019) from a leading Finance Ministry Official interviewed on
November 10, 2017, quoting President Museveni.
90 See Andrew M. Mwenda, “Why Museveni Never Bailed Out Kiggundu, Katto, and Sembule,”Daily
Monitor (Kampala), 10 October 2005.
91 Breton Woods Sisters is a term used in reference to International Monetary Funds and the World
Bank.

98

Commercialized Politics and Captivity of State Institutions in Uganda

remember going for a meeting and he [the president] was creating a credit scheme,
and our minister [Ssendaula] asked him about this, and said you know that these credit
schemes never deliver … why should we be getting into this?
The president said: “these are my voters and they don’t have access to reliable
income. I want money to be able to give out to my citizens”. That is when we
knew things had changed. It was always the case in election year. When he
was withdrawing from taking care of the economy, he asked us “why can’t you
let inflation go above 5 percent?”92
It appears that in the aftermath of 2001 elections, presidential decisions began
to be torn between economic growth and regime survival, with a higher premium
seemingly attached on the latter. The position of the president began to shift more
towards pleasing voters and need for money to be able to give out to the electorate
through credit schemes which never delivered economic growth. With this in mind, the
president has to strengthen his handle on the macroeconomic institutions in a manner
that some political analysts allude to as being akin to capture. There is a section of
Ugandans who share the opinion that the top officials appointed by the president to
state institutions inevitably acquiesce to the demands of the appointing authority.
Reportedly, the senior MoFPED officials who were unable to comply with presidential
decisions or those deemed to be politically unreliable, departed government service
to work for international financial organisations (Tangri & Mwenda 2019).
In February 2004, President Museveni personally instructed the BOU to help local
businessman Hassan Bassajjabalaba93 clear his debts. Despite misgivings among its
top officials, BoU paid Bassajjabalaba’s debt of $11,575,000 to Standard Chartered
Bank and $8 million to Stanbic Bank on direct orders of the president and without
Parliamentary approval, as required by law. In 2007, Museveni ordered the central
bank to give the Kenya-based Aga Khan Group an interest-free credit of $70 million
– again without Parliamentary approval – to enable it to commence construction of
the $860 million 250MW Bujagali hydro-electric power plant.94 In late 2005, President
Museveni ordered the Ministry of Finance, Planning and Economic Development to
give Bassajjabalaba UGX.13.4 billion ($6.7 million) in tax waivers on building materials
to construct a teaching hospital at Kampala International University’s Ishaka campus in
Bushenyi, western Uganda. These are not indicators of institutions that are operating
as autonomously as they were in the earlier years of NRM rule when the president
was committed to a stable macro-economic environment.
92 Quoted ipsissima verba from a paper by Badru Bukenya and Sam Hickey: The shifting fortunes of
the economic technocracy in Uganda: Caught between state-building and regime survival?
93 Bassajjabalaba grew up in Ankole territory, becoming identified with the Bairu sub-ethnic group
who rose to the position of treasurer of the NRM party. He invested heavily in Museveni’s election
campaigns 2001, 2006, 2011.
94 Cited by Andrew Mwenda & Tangri ( 2016) Information based on interviews with finance ministry
officials between 2008 and 2012.
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If the 2001 and 2006 elections saw the introduction of a political business cycle
within Uganda, the massive spikes in public expenditure and rule-breaking around
supplementary budgeting that characterized the 2011 elections (see Figure 4) arguably
reflected the wholesale capture of BoU and MoFPED – the erstwhile pockets of
effectiveness (Bukenya & Hickey, 2019). A previous minister admitted diplomatically to
a “hiccup in 2011 … I think we stumbled there regarding the political pressure, which
was too much, which led to huge supplementary expenditures which sent inflation
out of control”95
The study builds of the views of scholars and political economy analysts whose
arguments converge around the reasoning that MoFPED has since the early 2000s
been under pressure to allocate resources to aid funding political activities of the
ruling party (Abrahamsen and Bareebe, 2016). The main avenue has been through the
budgets of State House and the Office of the President, and other institutions that the
president has strong control over and/or which have classified budget lines, including
the Ministry of Defence and Veteran Affairs (Bukenya and Hickey 2019; ACFIM 2016).
These ministries are notorious for overspending their allocations through the device of
supplementary budgets. Importantly, they also constitute critical mechanisms through
which the NRM’s militarised and monetised strategies of regime survival are funded
both in between, but especially during, election periods (Golooba and Hickey, 2016).
Many commentators point to these as the major source of funds used to fund party
activities and to buy political loyalty (ACFIM 2016; Helle and Rakner 2013; Kiiza 2011;
Vokes and Wilkins 2016).
Whereas the directives of President Museveni towards BoU and MoFPED are legitimate,
the change in language from development economics to pleasing voters as presented
earlier on, demonstrates a tendency towards ensuring political survival through electoral
support. Uganda has experienced a number of political appointments in the Ministry
of Finance, Planning and Economic Development including the appointment of the
president’s brother-in-law, Sam Kuteesa as Minister of State for Investment (20012005), and his young brother Gen. Salim Saleh as Minister of State for Microfinance
(2006-2008), through these appointments, a patronage network was put in place to
serve political survival interests. These appointments undoubtedly strengthened the
presidents handle on matters in the Ministry of Finance, the Treasury and its affiliate
macroeconomic institution, the Bank of Uganda. There is a tendency to personalise
rather than institutionalise government-business interactions. Placing macroeconomic
regulatory institutions under the caprices of the president, exhibits trappings of captivity.

95 Cited by Badru Bukenya and Sam Hickey (2009): The shifting fortunes of the economic technocracy
in Uganda: Caught between state-building and regime survival?
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9.10 Endogenous Factors that Further Weakened the Regulatory
Institutions
Beyond presidential supremacy, the study further interrogated the behavior of the
Governor Bank of Uganda, Emanuel Tumusiime-Mutebile and stigmatizes this as a
factor in further weakening the institution. The Governor who was appointed in January
2001, has enjoyed what some commentators call a “demi god status”. He is on record
to have told a Parliamentary Public Accounts Committee who were probing him that,
“Only God can take me out of this chair.”96 The relevant laws including article 161 (2)
of the constitution confer upon the institution of the central bank independence from
any other state institution, in exercise of its mandate.97 With time, the autonomy of the
central bank birthed a culture of being ‘untouchable’ answerable only to the appointing
authority, the presidency. Yet for as long as the Governor is serving the best interests
of the appointing authority, his stay was guaranteed. The Governor of the central bank
is also the Chairperson of the Board of Directors which is supposed to oversee the
functioning of the institution. This is a contradiction that is pointed out in the Report by
the Parliamentary Committee on Statutory Authorities and State Enterprises (COSASE)
which further reveals that BoU is being run by a man with absolute powers who is
also not in charge. This begs the question: if the governor is not in charge, then who
is in charge? Who is making macroeconomic decisions?
Questions still linger on who exactly supervises the central bank? Who holds the
institution accountable? Can the board of this institution whose Chairman is also the
Governor hold himself accountable? These legitimate questions were reflected in the
COSASE probe report necessitating a recommendation that the position of Chairperson
and vice Chairperson of the Board be separated from the position of Chief Executive
Officer and his Deputy. The COSASE report further argued that separation of these
two positions is generally regarded as good practice, and can help to achieve an
appropriate balance of power, increase accountability and improve the Board’s capacity
for decision making independent of management.98

9.11 Working against the Grain to Register Institutional
Rebounding
The study recognizes that the technocracy in MoFPED had moved quickly to limit further
political raids on the treasury by enacting the Public Finance Management Act (PFMA),
which came into force in February 2015. The Act placed limits on the proportion of
the budget that could be used to fund supplementary budgets in any given financial
year. However, this initiative received a ‘slap in the face’ when Parliament amended
96 https://www.monitor.co.ug/News/National/688334-1357526-view-asAMP-aou2ao/index.html
97 According to the article 161 (5) of the Constitution, the Governor, the Deputy Governor or any other
member of the board can only be removed from office by the President only on conditions of inability
to perform the functions due infirmity of body or mind; misbehavior or misconduct; or incompetence.
98 COSASE Report On Special Audit Report of the Auditor General on defunct banks,2019

101

Commercialized Politics and Captivity of State Institutions in Uganda

the PFMA (2015) within just over eight months of its enactment and removed among
others Section 26, hence relaxing the principles governing supplementary budgets.
This created a loophole that enables manipulation of inflows of budget funds and
expenditure.99 This act almost rendered powerless MoFPED and BoU in preventing
the possibility of resources intentioned for government programs finding their way into
financing election campaigns in a country where the incumbent president is the target
of money hungry individuals and electorate. To date the macroeconomic institutions
are not strong enough to curtail politically-influenced expenditure.
But there seems to be a sense in which these institutions are beginning to push back,
showing signs of steadfastness in implementing fiscal policy in a complex electoral
environment (Golooba & Hickey, 2017). For example, inflationary pressures had by
2020 been brought down to single digit figures. Real GDP growth rates rebounded
from 2.3% posted at the end of electoral year 2016 to 6.2% in 2018 and 6.3% in
2019 (MoFPED Financial Stability Report, 2019). The financial stability report further
indicates that in 2019 the Ugandan domestic economy expanded by 6.1 percent by
June 2019, faster than the EAC regional growth of 5.4 percent. These are indicators
of how the macroeconomic policy regulatory institutions are trying to disentangle
themselves from captivity.
The study argues that the possible way this could have been achieved is by cracking
a deal between politicians and the senior technocracy in the institutions to be afforded
the autonomy needed to maintain macroeconomic stability in order to redeem the
global economic image of Uganda and by extension the regime in power.

99 ACFIM Report on election campaign spending for Presidential and Parliamentary elections 2016.
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10.0

CONCLUSIONS AND
RECOMMENDATIONS

10.1 Conclusions
The performance of state institutions has been largely insufficient since the mid
2000’s. The gaps are partly attributed to pressures occasioned by the shifting political
context. Appointments to top positions in state institution and ballooned number of
districts created after 2011, have been driven to serve as a form of patronage. By
creating a huge patronage network, the regime in power has edged the opposition
out of the market place for politics and elections. Winning elections is vitally important
for ensuring local and international legitimacy of the NRM regime. It is money rather
than ideas that induce voters in making decision on who to elect to political office.
Politics is commercalised.
Commercialisation of electoral politics and underlying endemic corruption have
combined to hit the underbelly of state institutions consequently creating inroads for
self-seeking interests to penetrate and weaken institutional frameworks in service of
private ends. These inroads have been taken advantage of by political and economic
elites who use them for selfish interests including rent seeking.
Overtime there has been an emergence of an acquisitive group of rent seekers that have
often been loosely referred to as “mafia” who use their presumed connection with the
state to set up an infrastructure of embezzlement. These thrive on the generic rise of
populist politics underpinned by a system of patronage, and driven by informalism100
and personalized decision making that has weakened state institutions since the early
2000s. The impetus for this undesirable situation is domiciled in political interests,
economic interests, external interests, and self-aggrandizement codenamed in local
Luganda language as “okulembeka”101.
There seems to be convergence in thinking among political analysts that weakened
state institutions pose a bigger challenge to Uganda than the supremacy of the
Executive. State institutions have been weakened and have largely been denied
space and autonomy to execute their statutory mandate, and have rather ended up
serving interests of the prevailing political calculus. Such interests are often at variance
with interests of the citizenry who continue to consume low quality public goods
and services. The situation has been going on for so long that it has become widely
accepted as the new normal. For example, Institutionalized checks and balances, and
100 Informalism in the context of this study refers to the use of informal organisations and systems to
bypass established systems of statutory institutions.
101 Okulembeka is a local Luganda concept that literary refers to tapping water or in this context money
from the national economy.
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mandates of state institutions have been largely subordinated by political powers and
commercial interests.
State institutions are caving in against the weight of patronage politics and politics of
mercantilism that is purposed at regime survival. Corruption has become a byword in
management of public projects, and commentators suspect that some of the proceeds
from corruption may be finding their way into financing politics and election campaigns.
Lastly, external forces that are seeking to enforce neoliberal macroeconomic policies
have somewhat captured targeted state institutions for example it is understood
that the national macroeconomic institutions find themselves torn between serving
national interests and interests of international finance institutions namely IMF and
the World Bank.
The solution for Uganda lies in part, in passing and enforcing the campaign finance
disclosure provisions that are contained in the electoral amendment bills 2019, and
in part in conducting rigorous civic education to change attitudes of the electorate.

10.2 Recommendations
The study makes the following recommendations;
The Executive should:
1. Rebuild and empower formal state institutions to drive economic growth and
development purged of all the informalities and other conditions that have facilitated
political and predatory corruption. Government should desist from the practice
of doing things informally in a way and manner that bypasses formal institutional
frameworks. Even where the intention to, for doing so is justifiable, bypassing
formal institutional structures should be avoided. Uganda’s future is contingent
on rebuilding state institutions.
The Ministry of Justice and Constitutional Affairs, and Parliament should:
2. Enact comprehensive election campaign finance law in accordance with
international good practices for mandatory public disclosure of campaign income
and expenditure, contribution limits, spending limits, and reporting. Whereas
government through the Ministry of Justice and Constitutional Affairs attempted
to incorporate some campaign finance provisions in the electoral amendment
bills,2019, the final amendments passed carried no sentence or letter on campaign
financing. Legislating on campaign financing is a matter of national priority. This
will protect political parties and candidates from unnecessary campaign spending
thereby helping avoid a situation where candidates receive a lot of money from
individuals and other interests (including so called mafia and foreigners) who fund
candidates and subject them into captivity after assuming political office. Enactment
and enforcement of comprehensive campaign finance law will help to promote
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transparency, accountability, fairness and integrity of the election a combination
of which is crucial to building sustainable democracy in Uganda.
The Electoral Commission should:
3. Set up an independent department to handle the unenviable task of supervising
political parties and regulating political finance. The current arrangement of having
a political party desk under the legal department has proved not to work. This may
further require function by building a platform for digital/online political finance
reporting and disclosure of annual returns and audit reports submitted by political
parties. Online reporting will allow the Electoral Commission to make available for
public scrutiny the political parties that do not comply with the provisions in the
Political Parties and Organisations Act (as amended) 2005. This recommendation
builds on the broader global demand for financial transparency, from public bodies
to private corporations, which in this context, is best met by having political parties,
candidates and other reporting entities file reports online to the oversight agency,
which then makes this data publicly available on its website.
Government and Political Party Leaders should:
4. Explore a representative form of democracy that removes the human face from
the electorate and replaces it with the face of the political party. Recognizing that
democracy is always work in progress, ACFIM strongly believes that representative
democracy can dismantle the patronage networks, clean up the informalities
and address the vice of commercialization of politics and its attendant challenge
of ubiquitous vote-buying. Political actors should consider the practicability of
representative democracy system as a better alternative to the current first past the
post system. With political parties at the forefront, faces of individual candidates
who are always inundated with monetary demands from the electorate, will be
removed hence reengineering the country’s political culture from politics of money
to politics of ideas and ideology.
Civil Society Organisations should:
5. Engage in rigorous and innovative civic engagement to empower the electorate
hold elected leaders accountable to their promises. One way of doing this is by
building bridges between elected leaders and voters. Civil society should change
existing perception of how accountability is understood because it is pertinent to
collect and document evidence of captivity of state institutions for future action.
This is because there are many examples in the world of former heads of state
and/or heads of institutions that have faced arrests, prosecutions and convictions
for corruption and abuse of office since the mid-1990s. Overbearing leaders and
technocrats who frustrate efforts to hold them to account by subordinating their
authority over state institutions and vanishing the chances of effective action ever
being taken, may not necessarily escape liability if their wrongdoing is kept alive
and the evidence preserved for future action.
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