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EXECUTIVE SUMMARY

There are persistent press reports about the influx of substandard goods on the
Ugandan market which is attributed to insufficient inspection by the responsible
authority. It is upon this background that a performance audit was carried out to
ascertain whether UNBS is performing its role of regulating and enforcing product
standards to the satisfaction of its stakeholders.

The audit covered three financial years namely 2005/06, 2006/07 and 2007/08 at all the
five UNBS Regional Offices of Mbale, Lira, Mbarara, Kampala and Jinja in addition to its
Head Office at Nakawa, Kampala.

MAJOR FINDINGS
The Audit was conducted in accordance with INTOSAI standards. Document reviews,

Physical Observations and Interviews were the methods used to collect data.

The audit revealed insufficient inspection of goods on the Ugandan market. Only 68% of
planned import inspections were carried out in 2005/06 and 80% in 2007/08 giving an
overall performance of 74%. Only 62% of planned local factory inspection were carried
out in 2006/07 while only 56% in 2007/08 reflecting an overall performance of 59%. In
2005/06, only 425,125 scales were verified out of the planned 510,000 leaving 84,875
un verified. Although the Bureau surpassed its targets in 2006\07 and 2007\08, its
planning figures were declining i.e (510,000 for 2005\06, 250,000 for 2006\07 and
235,000 for 2007\08). UNBS was also found to be under staffed to a tune of 46%. It
was also revealed that the URA Green Channel Clearance system was too difficult for
UNBS to cope with. Other pertinent issues were: inspection of goods at owner’s
premises which is difficult to monitor or follow up; and inadequate/ineffective

enforcement of standards arising from inherent gaps in the law.

The above scenario was attributed but not limited to the following:

UNBS's inability to control the influx of substandard goods; setting of unrealistic targets;
low emphasis on products that fall under non compulsory standards; incapacity to test
goods at entry points, which led to difficulties in follow-up; conflict of mandates and/or
roles with other enforcement agencies, and inadequate laws which do not provide for
deterrent penalties in case of breach and do not cover counterfeit goods.



RECOMMENDATIONS

Inspection of goods:

It is recommended that UNBS endeavours to oversee all entry points and ICDs. It should
also prioritize the standard development function inspection of the goods locally

manufactured and imported into the country.

Green channel clearance system:

In addition, the UNBS management should co-ordinate with URA to ensure that all

goods cleared under the green channel system are tested/ inspected.

Enforcement of standards:

The management should also ensure that the UNBS /Weights and Measures Acts are
amended to incorporate deterrent penalties in case of violation; and that the 2007
counterfeit bill is enacted into law in order to enable its enforcement arm to function

effectively.

Staffing levels and Deployment:

The management of UNBS should take advantage of the increasing funding to fill

existing staff positions.



1.0

CHAPTER 1

INTRODUCTION

MOTIVATION

Uganda National Bureau of Standards (UNBS) is a government parastatal
charged with the formulation of standards for quality assurance and control of
consumer products on the Uganda market. The body is responsible for ensuring
consumer protection, public health and safety, industrial and commercial
development and international trade among others. The Bureau is, therefore,
mandated to protect the public against substandard, hazardous (harmful), and
underweight goods. According to the audited final accounts, total funding to the
Bureau increased by 33% from 5.3 billion in 2005/06 to 8.0 billion in 2007/08 in
an effort to facilitate the implementation of the above mandate.

However, despite the above mandate and facilitation, there are persistent press
reports and a general public outcry about substandard, hazardous and
counterfeit goods on the Ugandan market. Goods ranging from Consumer goods,
Capital goods, Household goods, Agricultural Inputs, Drugs and Pharmaceuticals
are sometimes substandard. A survey carried out by the National Association of
Professional Environmentalists (NAPE) on the impact of hazardous products on
health and environment in Uganda in the towns of Entebbe, Kampala and
Mukono revealed that the local market had been flooded with thousands of
products containing deadly chemicals such as melamine in milk, mercury in
cosmetics and pesticides among others. According to the Report, cosmetics,
creams, oils contained harmful chemicals which damage the liver and lungs as
well as affect the reproductive system. The chemicals cause bone malformation,
poor brain development, cancer and death, in some instances. They also cause
infertility, by disabling sperms from swimming to the egg for fertilization, and
prevent the development of limbs in a foetus. In some women, the chemicals

caused loss of hair and skin bleaching as shown in the picture below:



Courtesy photo- UNBS: Effects of mercury found in skin lightening cosmetics

In addition, pesticides cause tumours and affect the human immune system,
lungs and liver. Gramovone pesticide, used for controlling weeds, destroys
fingers and nails when inhaled or during contact with the skin. A doctor at the
Mulago School of Public Health confirmed that the Hospital was already receiving
medical cases linked to the substandard products, such as bathing soap with
mercury, dry battery cells, electrical products, food stuffs and drinks, electronic
products and textiles\footwear.

A Senior Analyst and Head of Chemistry Laboratory at UNBS acknowledged the
presence of substandard goods on the market but said that while the Bureau
was doing everything within its means to reduce the problem, it was not

adequately facilitated.

The audit, therefore, sought to ascertain whether UNBS was performing its role
of regulating and enforcing product standards to the satisfaction of its

stakeholders.



1.1

1.1.1

Background

Uganda National Bureau of Standards (UNBS) is a statutory organization under
the Ministry of Tourism, Trade and Industry established by The Uganda National
Bureau of Standards Act of Parliament No.1 of June 1983 (Cap. 327) and became
operational in 1989. This was aimed at enhancing the competitiveness of local
industries and promoting quality, safety of goods/services and fair trade. The
UNBS headquarters are located at Nakawa Industrial Area with regional offices in
Lira, Mbale, Jinja, Kampala and Mbarara. The Bureau is responsible for Standards

development, Quality assurance, Testing and Metrology.

In 1993, the Department of Weights and Measures in the then (former) Ministry
of Commerce was merged with UNBS. This merger added the function of legal

Metrology to the Bureau’s already existing Industrial Metrology function.

Mandate

The mandate of UNBS is derived from Section 3 of the 1983 UNBS Act of
Parliament (CAP327) and The Weights and Measures Act 1964 (CAP 103). The

mandate is twofold;

() Promotional - Promoting and facilitating trade and Industries and
promoting the quality and competitiveness of locally manufactured
products.

(i) Regulatory - Enforcing standards to protect consumers and ensuring

fairness in trade.

1.1.2 Vision

1.1.3

The UNBS vision is: “To be a leading institution of International repute in the

provision of standardization services.”
Mission

The UNBS mission is: “To enhance National Development through the application

of standards in Trade, Industry and Consumer Protection”
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1.2

1.3

Uganda National Bureau Standards Objectives

The Uganda National Bureau Standards (UNBS) is charged with the responsibility
of enhancing national development through the application of standards and has
the following objectives:

1. To promote the quality of goods and services produced in Uganda

2. To enhance the competitiveness and export capabilities of local industry
and products.

3. To protect the health and safety of the public against hazards related to
locally manufactured and imported products.

4.  To protect consumer interests and ensure fairness in the market place.

To maintain an internationally traceable National Measurement System.

The Bureau'’s Funding

Being a government parastatal, UNBS is funded mainly through government
grants. Other sources of funding for the entity include donations (Donor funding)
and the locally generated revenue from verification /laboratory analysis fees. The
funding of UNBS at the time of the audit stood as tabulated below for the years

under review:

Table 1 showing UNBS sources of funding for the period 2005/06 to 2007/08

YEARS 2005/06 2006/07 2007/08 TOTAL
(000") (000,000") | (000") (000")

FUNDING
Govt Grants (UGX) 3,811,900 3,830,001 4,774,641 12,416,542
Donations (UGX) 180,470 174,676 49,550 404,696
Verification/Lab 1,340,200 1,620,532 2,076,206 5,036,938
Analysis Fees (UGX)
Fuel Marking 1,140,181 1,140,181
TOTAL 5,332,570 | 5,625,209 | 8,040,578 18,998,357

Source: Audited Accounts and UNBS Progress reports

11




1.4

Description of the Audit Area

1.4.1 Organizational set up/Structure

1.5

UNBS is governed by the National Standards Council (NSC) appointed by the
Minister for Tourism, Trade and Industry. The Executive Director heads UNBS
and is responsible for the day-to-day management of the institution. The
Executive Director reports to the NSC.

The UNBS comprises two directorates; the Technical Operations and the
Management Services. The Management Services Directorate provides the
administrative and support services to the Technical Operations Directorate,
which is composed mainly of scientists. The Technical Operations Directorate
comprises 5 departments namely: Standards Development, Quality Assurance,
Testing, Legal and Industrial Metrology Training and Consultancy. The
departments are responsible for the implementation of the core functions of
UNBS.

In addition to the above structure, the Bureau also has Internal Audit, Public
Relations, Legal office, Quality Manager, International Liaison and Procurement

as its support functions. See Appendix (ii)

Scope

The audit focused on inspection by UNBS of goods both locally manufactured
and imported into the country with the aim of ascertaining whether the Bureau is
effectively performing its role of controlling the influx of sub-standard goods onto
the Ugandan market. Other areas such as Legal Metrology which enforces
Weights and Measures Act of 1964 were also considered. The Audit was
conducted on, UNBS which is a parastatal under the Ministry of Tourism, Trade
and Industry (MoTTI).

The audit covered the UNBS headquarters at Nakawa-Kampala, being the main

administrative unit and contact point, five Regional Offices of Kampala, Mbale,

12



Mbarara, Lira and Jinja, being the location points of UNBS in the country. It also
covered the major border points and ICDs managed by UNBS such as Malaba,
Busia, Entebbe Airport and Mutukula, which account for over 80% of Uganda’s
imports. Rwakhakha and Katuna were included to establish the volume of
activities at the unmanaged entry points. The three financial years of 2005/06,
2006/07 and 2007/ 008 were considered to establish the trend of performance

over the period.

13



2.0

2.1

CHAPTER 2

METHODOLOGY

METHODS OF DATA COLLECTION

The audit was guided by the standards set by the International Organization of
Supreme Audit Institutions (INTOSAI). The standards require that Performance
Audit should be planned, conducted and reported on in a manner which ensures
that an audit of high quality is carried out in an economic, efficient and effective
way and in a timely manner. The Performance Audit Manual of the Office of the
Auditor General- Uganda (OAG) also guided the audit.

The following methods were used to collect data:

Document Review

To be able to gain an insight into the operations and processes of UNBS, the

audit team reviewed various records and documents which included:

. The Five Year Strategic plan of UNBS (2005-2010),

. UNBS Act 1983,

. The Weights and Measures Act of 1964,

. The Minutes of the National Standard Council (2005/06 — 2007/08),
. The UNBS news letter,” Quality Chronicles” (Vol 6 No. 2008),

. Quality assurance reports on compliance(2005/06 — 2007/08) ,
o The organization’s annual budgets (2005/06 — 2007/08),

. Management Quarterly reports (2005/05 — 2007/08),

o Audited accounts (2005/06 — 2007/08).

. Minutes of management meetings( 2005/06-2007/08)

o Departmental Performance reports. (2005/06 — 2007/08)

. Ministerial policy statements (2005/06 — 2007/08)

14



2.1.1

2.1.2

Field visits

The Audit team carried out nine field visits with the aim of acquainting itself with
the various activities and processes carried out by UNBS as well as appreciate
the problems affecting its operations. The visits were also intended to gather
more information to substantiate the information obtained from the Head office
and to observe the operations on the ground. See appendix (i) for details of field
visits

Interviews

Fourteen interviews were conducted during the audit with the motive of
assessing how UNBS is regulating and enforcing product standards as well as to
corroborate information obtained from the other data collection methods
indicated above. The following key players were interviewed: The Executive
Director, Three Branch managers, Four Heads of Departments, three supervisors
managing the border points, Uganda Revenue Authority (URA) staff at border
points where UNBS has no representation, that is, Lwakhakha , Katuna and One
ICD staff.

15



CHAPTER 3

SYSTEMS AND PROCESS DESCRIPTION

This chapter provides a detailed description of the systems of UNBS. It includes the roles
and responsibilities of the various key players and the processes involved in execution of

these responsibilities.

30 SYSTEMS DESCRIPTION

3.1 Roles And Responsibilities

Executive Director(ED), UNBS

The Executive Director provides leadership in planning and coordinating the
implementation of policy decisions, effective management and control of all
activities and operations of the UNBS to ensure that it fulfills its mandate as
specified in the UNBS Act. The ED is also the Accounting Officer.

Deputy Executive Director — Technical

The Deputy ED is the head of technical operations and oversees the operations
of the different technical departments which include: testing, quality assurance,

standard development, legal and industrial metrology departments.

Manager Quality Assurance

The Manager heads the Quality Assurance Department and is responsible for
developing and implementing programmers to ensure that manufactured and
traded products conform to set standards, enforces standards so as to protect
consumers and environment against dangerous and harmful products, develops
and implements programmers that promote the competitiveness of locally
manufactured products and is responsible for product/systems certifications,
quality markings, market surveillance ,pre-delivery inspection, fuel monitoring,

product quality monitoring and Import inspections.

Manager Legal Metrology and Regional Coordination

16



The Manager’s role is to provide technical leadership and guidance to the legal
metrology section of the UNBS. His duties, among others, include: developing
policy, procedures and other guidelines for the execution of legal metrology
(weights and measures).

Manager Testing Department

The Manager is responsible for activities under the testing department and her
roles, among others, include: operating and managing testing laboratories,

controlling, coordinating and supervising staff.

Manager Standards Development

The Manager’s main role is to provide supervisory and managerial guidance and
support to lower level technical staff in developing Uganda standards. The main
duties, among others, include: developing draft policy, procedures and other
guidelines for standards development in Uganda, for adoption of other standards
and for the harmonization of standards for East Africa.

Management Services Directorate

The Directorate provides the administrative and support services to the Technical
Operations Department. The Directorate mainly oversees the Finance and
Administration as well as the Human Resource functions. The Finance and
Administration covers the following functional areas: Accounts and Finance,
Administration, Support services and Computer section. The Human Resources is
responsible for human resource development, resource planning and

management.

Manager Finance and Administrative

He is responsible for the management of the Finance and the Accounting

functions of UNBS. His duties, among others, include coordination of

17



3.1.1

budget/work plans, proper accountability of UNBS expenditure and disbursement

against appropriate budgets, codes and relevant budget heads.

Process Description

1. Standards development process

The standards development process goes through seven stages, namely:

Proposal Stage (Stage 1)

The proposal stage is the stage at which the secretariat receives a preposition for
a new Uganda standard and decides either to prepare a formal New Work Item
Proposal (NWIP) for submission to the UNBS management or not. The proposal

may come from industry, government, organizations or individuals.

The decision to submit a proposal as a work item or not shall be based on an
assessment of market relevance and the cost of development. The TC shall
review the proposal and submit it for approval by the UNBS management and
subsequently for allocation to a relevant TC or Sub Committee (SC) considering
all interests. The proposal shall then be accorded project status before the

secretariat starts the technical work.

Preparatory Stage (Stage 2)

The preparatory stage covers the preparation of a Working Draft (WD). An
indigenous WD may only be developed by the project secretariat should no
international or regional standard be readily available for direct adoption as a
Committee Draft (CD). Sometimes a Working Group (WG) may be formed to
draft the standards as input into the TC.

Committee Stage (Stage 3)

The committee stage is the stage at which comments on the CD from the TC are

received, and consensus is built for the progression of the draft to the enquiry

18



stage. Consensus building may be by correspondence, but normally a meeting

may be arranged.

Public Enquiry Stage (Stage 4)

The enquiry stage is the stage at which the Draft Uganda Standard (DUS) is
circulated for comments (both nationally and internationally) in accordance with
World Trade Organization (WTO) and Technical Barriers to Trade (TBT)
requirements (60days for indigenous standards and 30 days for adopted

international standards)

Confirmation Stage (Stage 5)

The confirmation stage is a stage at which after the public enquiry (Public
comments stage) the TC considers all comments. Once the committee has
agreed to the final text of the DUS, all the significant technical changes are
included and the DUS is confirmed and elevated to Final Draft Uganda Standard
(FDUS) and recommended to the NSC for approval and declaration as a Uganda
Standard (US)

Approval and Declaration Stage (Stage 6)

The approval stage is a stage at which the FDUS is approved by the NSC and

declared as a US.

Declaration of Mandatory Standards (Technical Regulations) (Stage 7)

This is the stage at which Uganda standards, whose implementation is viewed as
the only way of achieving its objectives, are declared for mandatory application
in accordance with the UNBS Act (CAP 278)

2. Quality Assurance Processes

The quality assurance processes include the following:

19



Product Certification

Product samples are obtained from the market or delivered to the Bureau by
manufacturers for testing. Tests are carried out to confirm whether the product
meets the set standards for its category. Once the product has conformed to the
above standards, a certificate of conformity is issued and permission is granted
to use the National Quality mark.

Quality Systems Certification

UNBS visits manufacturers’ premises to assess the adequacy of their quality
systems. This is done to direct and control an organization with regard to quality.
Once the manufacture’s quality systems meet the required specifications, they
are issued with a certificate of conformity and allowed to continue production

and vice versa.

Import Inspection

When goods arrive at the entry point, an importer or clearing agent obtains an
UNBS inspection application form and fills it. The completed application form is
lodged. The import documents (bill of lading etc) are verified and preparations
are made to inspect the goods. The seal is then broken and goods are inspected.
Once the goods comply with the set standards, a certificate of release is issued.
In the event of non-compliance, goods are withheld and samples drawn and sent
for laboratory tests at UNBS headquarters. If the test results do not comply with
the standards, a clearance certificate is denied and Uganda Revenue Authority
Customs Department is notified. The importer at this point has three options,
namely: to destroy the goods at his or her own cost, re-export them to another
country, return them to the country of origin or convert the goods to other

products which may meet standards (if possible)

Surveillance

This activity encompasses both the market and industrial surveillance. A
surveillance team goes out to the market or industries to inspect goods to

establish whether they conform to the set standards. The major areas of concern

20



are expiry dates, label and packaging standards, quantity, moisture content,

viscosity, density and other ingredients.

3. The Testing Process

The testing process involves the use of laboratories. Here product aspects such
as viscosity, density, acidity, conductivity and insulation, among others, are
ascertained. The bureau uses a variety of laboratories which include metrology,
micro-biology, chemistry, electrical, materials/engineering, and petroleum
laboratories. The testing process is as follows:

A sample is received at the reception and recorded and a testing fee is paid,
where applicable. The sample is forwarded to the laboratory where it is allocated
to a responsible staff by the Manager in-charge of testing. After testing, results
are analyzed and a Certificate is prepared. The Certificate is forwarded to the
Head of the testing department who verifies and forwards to the ED for further

verification and endorsement. The certificate is then issued to the client.

4, The Metrology Process

Metrology is the science of measurement. This function is divided into two

sections: legal metrology; and industrial and scientific.

Legal Metrology

The role of the legal metrology section is to enforce the Weights and Measures
Act of 1964 with related amendments and subsidiary legislation. The system
under this department is as described below:

At the beginning of every financial year, the Head of Department sets targets to
be achieved by the regional offices. The targets are in respect to the numbers of:
counter machines, spring balances, platform scales, length measures and
weights to be verified during the year. The Regional Officers draw verification
programmers highlighting individual districts that each Regional Office is to

21



cover. The programmers are submitted to management through the Head of

Department for approval and funding.

Once the programmers have been approved, funds are released to facilitate the
verification exercise. Stakeholders are informed through the mass media about
the verification dates, Centers and the time for the exercise. On the verification
dates, UNBS staff report to the earlier communicated centers to verify the
equipments stated above. The equipments are voluntarily delivered to the
verification points by the traders. The equipments are tested and those found to
pass the test are stamped and returned to the owners. The faulty ones are
passed over to the private mechanics for repair at the cost of the trader. After
repair, the equipment is returned to UNBS staff for re-verification, stamping and

then returned to the owners.

After a period of 2 weeks, a surveillance team is dispatched to crack down on the
traders who did not either deliberately or otherwise show up for the verification
exercise and still use their equipment in trade or those traders who could have
tampered with the already tested equipment.

Industrial Metrology

The Industrial and Scientific Metrology Section deals with calibration of
measuring equipment and restoration of accuracy of industrial equipment

through maintaining the national measurement system.

The above processes are summarized in the flow diagram in appendix VII.
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4.0 INTRODUCTION

4.1

CHAPTER 4

FINDINGS

The findings are summarized from primary source data and documentary reviews

and presented in tables, graphs and photographs.

Inspections of Goods

UNBS Annual activity plans detail a number of expected inspections for the

various inspection activities to be carried out on both locally manufactured and

imported goods.

However, a review of UNBS annual performance reports for the period 2005/06

to 2007/08 revealed that the Bureau did not achieve some of its planned

inspection activities as shown in the table below:

Table 2 Showing Planned And Actual Inspections Carried out by UNBS

Between 2005/06 and 2007/08

Activity 2005/06 2006/07 2007/08
Planned | Actual (Variance Planned | Actual |Variance | Planned | Actual [Variance

Calibration 500 311* (189) 650 750 100 1,290 1,022 |(268)

services

Product 370 356* (14) 140 150% 10 200 165** |(35)

Certification

Import Inspection | 12,000 | 8,151* | (3,849) | 12,500 | 8,750* |(3,750) | 14,500 11,548 |(2,952)

Factory - - - 68 42% (26) 150 84**  (66)

inspections

Market - - - 100 72% (28) 250 229%*  |(21)

surveillance

Lab Analysis tests | 2,950 | 2,404* | (546) 2,975 3,265*% | 290 2,650 3,925 [1,275

Standards 202 78* (124) 202 420%* 218 180 220%* 40

Development

Verification of 510,000 |425,125* |(84,875) [250,000 |395,142 (145,142 | 235,000 |390,695 (155,695

weights and

measures

Source: * Extracts from UNBS Annual Ministerial policy statements and Budget
framework papers figures are for 10 months July 2005-April, 2006 and July, 2006-

April, 2007.

** UNBS Annual reports figures are for 11 months July 2007-May, 2008
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The above table shows the various inspection activities undertaken by UNBS. It
reflects the performance of the Bureau for the period 2005/06 to 2007/08.
Further analysis of the information contained in the above table shows that UNBS
was unable to meet most of its planned inspection activities as presented here

below:

Import Inspection

12,000 import inspections were planned in the FY 2005/06 but only 8,151 were
actually carried out leaving 3,849 inspections undone, representing 32% for the
ten months performance figures reviewed. In 2007/08 14,500 import inspections
were planned but only 11,548 were conducted leaving 2,952 consignments
uninspected, representing 21%. A trend analysis of this activity over the period
under review shows that whereas the UNBS management plans (budgets) for
this activity were on the increase year after year, the actual performance still fell
below targets for the entire period under review.

This was a result of setting targets without due consideration to prior year’s
actual performance and/or change of management priorities during the course of
the year. For instance, in the FY 2006/07, a target of 12,500 inspections was set
yet the actual performance in FY 2005/06 was only 8,151 inspections. Such a

target was unrealistic.

Local Factory Inspections

68 local factory inspections were planned for the year 2006/07 but only 42 were
carried out, representing an achievement of 62%. In 2007/08 the inspection
target was raised to 150, but the Bureau only managed 84 inspections,
representing 56% total local factory inspections in that year. From the above
analysis, management appears to have placed little emphasis on local factory
inspections, yet this is a vital activity in as far as ensuring the quality of locally

manufactured goods is concerned.

According to the management, this downward trend was because most of the

substandard commodities were imported products and not locally manufactured
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commodities. However, it is important to note that Uganda has numerous
factories and the industrial sector is steadily growing at a rate of 9.1% by FY
2007/08 (Background to the Budget 2009/10). Annual Statistical Abstracts of the
Uganda Bureau of Statistics for the period 2006-2008 indicate a 39% increase in
Uganda’s industries over the period that is, from 150 establishments in 2006 to
209 in 2008.

Verification of Weights and Measures
510,000 scales were planned to be verified in the FY 2005/06 but only 425,125
were actually verified, leaving 84,875 undone. This was attributed to

management shifting its emphasis from verification of weights and measures to
import inspection activities since the majority of substandard commodities were
majorly imports at the time. However, it was noted that although the
management surpassed its targets in 2006/07 and 2007/08, its planning figures
were declining (ie.510,000 for 2005/06. 250,000 for 2006/07 and 235,000 for
2007/08).This implies that the Bureau operated below its potential since it had
exhibited ability to verify 425,125 scales in 2005/06.This downward trend is

shown in the line graph below:

Planned and actual verification of weights and measures by UNBS

600,000

o
3 500,000 k
I
8 400,000 - - Actual
— \ —e— verifications
o 300,000 \.\- —¢— Actuals
2 200,000 W—Planned 1| o  Planned
£ Verifications
2 100,000
0] T T
2005/06 2006/07 2007/08
Years

Source: OAG analysis from UNBS Annual Ministerial policy statements and

Annual management reports
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We observed that UNBS planned for few inspection activities considering the
huge unexpected increase in the volume of goods that were imported into the
country during the period under review. According to the Uganda Bureau of
Statistics Annual Statistical Abstract for 2008, Uganda’s imports increased in
terms of value by 77% over the period that is, from US$ 2,557,308M in 2005/06
to US$4,525,859M in 2007/08 due to the increasing demand for commodities

created by the increasing population (growth rate of 3.1%).

However, the Bureau registered positive performance in the FY 2006/07 in the
areas of calibration, standards development, product certification and laboratory

tests as it managed to surpass its planned inspections.

The inability on the part of the management to meet its inspection targets,
according to the audit team, was attributed to the following factors: Unmanaged
entry points, the focus by management on revenue generation and classification

of goods for inspection as explained here below:

Unmanaged Entry Points

Field visits revealed that UNBS was not represented at 141(92%) ICDs out of
154 and 19 (79%) Border entry points out of 26 which led to insufficient
inspections. See appendix (V). The management attributed this

underrepresentation to limited capacity in terms of human resources and logistics.

Focus on Revenue Generation

The interviews conducted with various staff, office correspondences and reports
perused by the audit team revealed that the UNBS management placed much
emphasis on generating revenue internally from the verification of weights and
measures, laboratory analysis tests, calibration of equipment and product
certification other than providing or rendering services to the public, which is
contrary to the mission, goals and objectives for which the organization was
established.
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The performance of some staff and or Regional Offices was rated according to
the amount of revenues generated as evidenced by the monthly performance
reports from Regional Offices and the job description of the officer in-charge
Weights and Measures Department. This was further evidenced by the estimates
prepared on the basis of expected revenue and not number of equipment or

areas inspected. (See appendix 1V).

This was attributed to inadequate funding to UNBS. According to the UNBS
Management, since the start of its operations it has never received any financial
support towards development expenditure during this period and had to rely on
internally generated funds to be able to acquire some of the critically needed

laboratory and office equipment.

UNBS further explained that revenue generation is a consequential outcome and
an indirect product which increases with the volumes of activities performed. For
example, certification is demand driven by local manufacturers seeking for
certification to access better markets which is a promotional and at the same
time indirectly consumer protection aspects of UNBS.

The management also attributed the emphasis on revenue to huge budget
shortfalls the Bureau was experiencing and the fact that AIA accounted for 36%
of its budget.

Non-inspection of low risk goods/Classification of goods for inspection

According to the UNBS staff interviewed, goods imported or locally manufactured
were classified as high risk or low risk goods. High risk goods were those goods
that were considered sensitive and likely to cause direct harm to the public
hence were given high priority while low risk goods were those that were
considered less harmful and inspection was optional (at the discretion of the
inspector). Examples of goods categorized as high risk were processed food
stuffs, motor vehicle tyres, rectified (neutral) spirits, electrical items, and fuel
among others. The audit team noted that non-inspection of goods on account of
having been classified as low risk goods limited the Bureau’s ability to meet its
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planned inspections. The fact sheets collected from the field in this regard

provide testimony to this fact.

The management attributed this to the fact that risk analysis is a process
practiced internationally to effectively target resources where they are needed
most. UNBS can consider sampling on the low risk goods depending on the
availability of additional staff in the inspections and other resources e.g

Laboratory consumables or reagents, relevant standards, logistics such as space.

Staffing Levels and Deployment

In order to mitigate the influx of substandard goods on the market, it is good
practice that UNBS deploys at all entry points in the country and it should have a
documented policy on recruitment. In addition, the UNBS approved staff
establishment details out the total number and categories of staff required to
effectively execute the UNBS mandate.

However, the audit revealed that 249 out of 457 approved positions in the staff
establishment were not filled; staff was not deployed at all entry points. Here
below are the factors responsible for the above development, according to our

analysis:

Under staffing: A review of the approved staff establishment revealed that UNBS
current staffing levels stands at 208 staff as opposed to the required 457 staff.
This represents only 46% of the required staff as detailed in appendix (ii)
attached.

Further analysis of the establishment placed the level of technical staff at 153 as
shown in the table below:
Table 3 Showing UNBS’ Approved Technical staff Establishment

Number of staff by Dept./Division | Staff Compliment | Projected Staff
Quality assurance Department 72 150
Legal Metrology Department 36 112
Testing Department 25 74
Standards Development Department 11 22
Quality Management Department 01 04
National Metrology Laboratories 08 20
Total 153 382

Source: Annual Management Reports
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The above table shows a total nhumber of 153 inspectors recruited out of the
expected 382 inspection staff, creating a staffing gap of 229, representing a 60%
deficit in technical staff enrolment. This variation, according to the management
was attributed to lack of funds to facilitate the recruitment of additional staff to
fill the existing vacancies. This led to an overload on the existing staff to
effectively execute its mandate thereby creating a loophole in its inspection
activities and an avenue for the entry of substandard goods into the market.
Contrary to management’s take on under-funding, the Bureau’s funding in
relation to employee cost over the period under review steadily grew as is

presented in the graph below:

Graph 1 Showing Government grants to UNBS during the period
2005/06 to 2007/08

UNBS Funding

4,774,640,802

3,811,900,001 3,830,001,000

Amount

2005/06 2006/07 2007/08

Years

Source: OAG analysis of UNBS Audited final accounts for the relevant periods

From the graph above, UNBS funding (Government grants) steadily grew from
3.8 billion in 2005/06 to 4.7 billion in 2007/08, representing a 25% increase over
the period. The management made an effort to increase staff from 151 to 184.
However, the Institution has not yet attained the optimal staff level. According to

our analysis, the management priorities in the allocation of funds to its various
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functional areas was not clear as most heads of departments interviewed

expressed dissatisfaction with the budgetary formulation and implementation.

Staff Recruitment and Deployment: An interview with the UNBS Human Resource

Manager revealed that the Bureau staff recruitment was demand driven. In this
case staff was deployed according to volume of activity at the respective work
stations. This was also attributed to understaffing as the Bureau did not have
adequate staff to deploy at all existing work stations.

The demand driven recruitment method leaves the purportedly less busy areas
unattended hence insufficient inspections. For instance, such areas as
Lwakhakha and Suam in the East, Oraba in West Nile and Ntoroko in the West
have no single UNBS staff. This contributes to the entry of substandard goods
into the Ugandan market.

URA Green Channel Clearance Systems

The UNBS Mandate as provided for in its 1983 Act of Parliament and the Import
Inspection and Clearance Regulations of 2002 require the Bureau to inspect all
goods.

However, the audit team found that sometimes UNBS did not inspect goods
cleared under the Green Channel System. Under this system, goods imported by
reputable and tax compliant URA clients were assessed for taxes and permitted

to proceed to the market with minimum delay.

The management of UNBS admitted that Green channel is a problem to them. To
mitigate this, management was in the process of securing a service provider to
inspect goods from their point of origin before dispatch to Uganda (PVOC). In
addition, management requested URA to allow them connectivity into their

ASCYUDA system to enable fast tracking of consignments destined for Uganda.
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Inspection Of Goods At Owner’s Premises

According to UNBS Inspection procedures that spell out the inspection process,
goods are supposed to be in the custody of the Bureau until the completion of
their testing.

However, the audit revealed that the Bureau at times lost custody of goods
before testing as a result of release to owners premises. Examples of such goods
are tabulated in appendix vi

Management attributed the following to be the cause of the scenario:

UNBS’ incapacity to test goods at entry points: Field visits and interviews

conducted revealed that UNBS did not have adequate testing facilities
(laboratories and equipment) as well as warehouses at entry points. As a result
of this setback, UNBS released some goods to their final destinations (Owners
Premises) where they would eventually carry out the testing. However, the
practice led to goods going to the market without being inspected as follow up
became a problem given UNBS staffing position and communication gaps
between the border points and head office, hence leading to the entry of
substandard goods into the Ugandan Market.

According to UNBS, it is important to note that conditional release is an
international phenomena meant to facilitate trade while ensuring consumer
protection. It is better to improve the management of this process rather than

completely eliminating it from the inspection process.

Enforcement Of Standards

The mandate of UNBS as derived from Section 3(f) of the 1983 UNBS Act of
Parliament (CAP327), the Weights and Measures Act 1964 (CAP 103) and the
Import Inspection and Clearance Regulations,2002 require the Bureau to enforce
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standards in the protection of the public against harmful ingredients, dangerous

components, shoddy material and poor performance.

The audit however, found that the Bureau was unable to effectively enforce

standards. The management attributed this to the following:

Obsolete and inadequate law: The current legislation governing UNBS is obsolete
as it did not provide deterrent penalties for manufacturers or importers of
products which do not comply with the set standards. For instance, Section 26 (1
and 2) of the UNBS Act, 1983 provides penalties ranging from fines of
Shs.10,000 to a maximum of Shs.30,000 or imprisonment ranging from 12
Months to a maximum of 24 months or both such fine and imprisonment. The
penalties provided for under this law are non deterrent considering the value of

goods involved which is normally in terms of millions or billions of shillings.
The same Law is inadequate as it does not cover counterfeit goods, does not
allow the Bureau to prosecute offenders directly and is pegged to the existing

standards alone.

Existence Of Other Regulators

There exist other bodies or organizations in Uganda charged with the
responsibility of enforcing standards. Such bodies include: Ministry Of Health,
National Drugs Authority (Drugs), Ministry of Agriculture (Agric products), Dairy
Development Authority (Dairy products) Ministry of Works (roads and
construction materials), among others. This, therefore, created a conflict in
mandates and /or roles in such a way that it was not clear at what point the

Bureau was required to intervene.
To overcome this setback, management has made efforts to sensitize the

regulators to assume their enforcement role so that the Bureau concentrates its
resources on areas not covered by other regulators.
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5.0

5.1

5.2

5.3

CHAPTER 5

CONCLUSION

INTRODUCTION

In this chapter, conclusions in reference to causes and effects relating to findings

of the audit are presented.

Inspection Of Goods

The Bureau has not effectively managed all entry points, focused on revenue
generation and has not inspected goods categorized as “low risk goods”.
Consequently, it has not achieved its planned inspection activities thereby
creating a loophole for the entry of substandard goods onto the Ugandan

market.

Staffing Levels and Deployment

UNBS staffing levels are far below its human resource requirement as its
approved staff establishment reflects a staff compliment of only 208 staff
representing 46% of the required 457 staff. In addition, deployment was done,
depending on the need at the time.

As a result, UNBS lacks capacity to manage all entry points, ICDs and cannot
cope with the URA Green channel system. The available workforce is
overstretched and therefore not effective in curbing the entry of substandard
goods onto the market.

The Green Channel Clearance System

The Green Channel Clearance System limits UNBS Inspection activities as their
staff is sometimes not given the opportunity to inspect goods cleared under such
a system. Although it allows quick processing of entries, it makes inspection of
goods difficult since the profiles currently used in the selection do not have
provisions for quality evaluation. As such, the other institutions responsible for
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evaluating safety and quality are unable to effectively do their work since they
are not catered for in the profile.
Besides, URA is not obliged to hand over goods to UNBS for quality inspection

after tax assessment.

However, this system should not be a problem for UNBS, if its staffing levels
were able to match the rate at which goods are received and cleared by the URA
system above. The System should not stop them from exercising their mandate
under the law. This is creating a leeway or an avenue for sub-standard goods to

enter the Ugandan market.

Inspection of Goods At Owner’s Premises

UNBS is not able to inspect all goods imported into the country at the entry
points as required and neither is it able to follow up and test/inspect all
consignments released under seal to owners. This inability to follow up on all

consignments leads to goods entering the market untested.

Enforcement of Standards

UNBS enforcement arm has not been able to effectively curb the entry of sub-
standard goods into the Ugandan market due to the nature of the laws that
govern it. These laws are non-deterrent, inadequate, and are pegged to existing
standards only. Besides, the inactive nature of the-would be other government

agencies tasked with the enforcement of standards also compounds the problem.
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6.1

6.2

CHAPTER 6

RECOMMENDATIONS

INTRODUCTION

This chapter identifies the causes of the findings of the audit and attempts to
provide remedies or solutions to them .These solutions are geared towards
improving the performance of UNBS, if implemented by management.

Inspection of Goods

UNBS management should ensure that all entry points are managed. Priority
should be given to inspection activities as opposed to revenue generation and
should as much as possible carry out random tests on goods profiled as low risk
or design a system that will ensure better classification and hence capture of
more goods for inspection. This will ensure the safety of consumers, attainment
of planned inspections and minimize the influx of substandard goods into the

country.

Staffing Levels and Deployment

The issue of low staff levels requires an increase in the number of staff by
management, especially technical staff/inspectors from the various disciplines
such as food science, chemistry, toxicology, electrical engineering, metrology,
laboratory analysis, among others. In this way, a significant improvement will be
registered in inspections as all entry points will be effectively managed by

competent staff capable of making independent and informed decisions.
The management should take advantage of the increasing budgetary remittances

from the Central government to match the required staffing levels as par its
approved staff establishment.
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Green Channel Clearance System

The UNBS management should coordinate with URA to ensure that the goods
cleared under the Green Channel System are tested for quality and conformity
with standards before release to the market. There is also need for the
management to enhance collaboration with the counterpart institutions in
neighbouring countries regarding the trans-boundary movement of hazardous
consumer products. Establish pre-shipment verification protocols with countries
from where goods originate and ensure control of porous borders. This will
ensure that all goods entering into the country are inspected.

The Bureau should also implement the Harmonised System (HS) codes with the
technical nomenclature of products by URA to ease communication of the
profiles. In the short run, the management should ensure that all entries
(imported goods) have got UNBS clearance, that is, the UNBS import clearance

certificate should form part of customs document.

Inspection Of Goods At Owner’s Premises

In order to minimize cases of loss of custody, the management should
strengthen or streamline this system to ensure that all consignments released to
owners are followed up and inspected. It should also set up mini laboratories at
entry points or expedite testing activities by reducing on the time lag between

receipt of samples and provision of test results.

In addition, Surveillance activities should be stepped up as a matter of urgency
and public awareness should be created as regards the risk/dangers of
substandard consumer products on the market, how to identify them and how to
deal with them at the various levels of society. This will assist in detecting and
withdrawal from the market of substandard products that enter the market as a

result of gaps in the above system or porous/unmanaged borders.
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Enforcement of Standards

UNBS should petition/lobby Parliament and other stakeholders to amend the
existing governing legislation (laws) in order to introduce/ incorporate deterrent
penalties for manufacturers or importers of non conforming goods as well as give

it the mandate to handle counterfeit goods.

The Bureau should also decentralize its market and industrial surveillance
activities to its Regional offices in order to expand or widen its coverage and

hence perfect its enforcement activities.

There is also need for concerted and vigilant efforts by government (UNBS and
sister institutions), the private sector and civil society organizations to monitor
and report the presence of substandard and potentially harmful consumer
products on the Uganda market. Such products should be explicitly prohibited
from entering the country or conditioned and controlled by individuals or

institutions qualified to handle them.

John F. S. Muwanga
AUDITOR GENERAL

KAMPALA
25™ MARCH 2010
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Accreditation

Calibration

Certification

Codex Alimentarius

Green Channel

ISO 9000

ISO/IEC 17025

Metrology

Operation Q

Quality

GLOSSARY OF TERMS

A formal Recognition that a body is competent to

carry out specific Tasks.

The set of operations which establish, under specific
conditions, the relationship between values

indicated by the measuring instrument or measuring
system or values represented by a material measure,
and the corresponding known values of a measure.
procedure by which a third party gives written assurance
that product, process or service confirms to the specific
requirements.

WHO/FAO Commission for food standard Commission

Inspection conformity evaluation by observation and
judgment accompanied
as appropriate by measurement, testing or gauging
A URA clearance system where imports are not inspected
at the Clearance system - border
A set of International Standards describing and specifying
requirements for Quality Management Systems.
International Standards specifying the general
Requirements for the competence of testing and
Calibration laboratories
Science of Measurement (applied to ensure accuracy and
precision of measuring tools and instruments)
Section of UNBS responsible for market surveillance
(Standard Enforcement in the market place)
Degree to which inherent characteristics fulfils

requirements
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Quality Assurance

Quality Audit

Quality Mgt

Standard

Standardization

Technical Committees

Standards

Part of quality measurement focused on providing
confidence that quality requirements will be fulfilled.
Systematic, independent and documented process for
obtaining Audit evidence and evaluating it objectively to
determine the extent to which audit criteria are fulfilled
Management system to direct and control an organization
with system regard to quality.

Document, established by consensus and approved by a
recognized body, that provides, for common and repeated
use, rules, guidelines or Characteristics for activities of their
results aimed at the achievement of optimum degree of
order in a given context.

The activity of establishing, with regard to actual or
potential Problems, provision for common and repeated
use, aimed at the achieving of the optimum degree of
order in a given context.

A team of experts and stakeholders mandated to

develop in a specific area/field.
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Appendix I
Details of Field Visits

No Place visited Officers interviewed

1 | Kampala Regional Office In-charge station

2 | Malaba Border Entry point Border Point supervisors and inspectors
3 | Busia Border Entry point Border Point supervisors and inspectors
4 | Mutukula Border point Border Point supervisors and inspectors
5 | Mbale Regional Office In-charge station

6 | Mbarara Regional Office In-charge station

7 | Lwakhakha Border point Border Point supervisors and inspectors
8 | Entebbe Airport Border Point supervisors and inspectors
9 | Mbale ICD Field inspector
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Appendix Il

Table 3 Showing UNBS’ approved staff establishment

Number of staff by
Dept./Division

Staff Compliment

Projected Staff

Quality assurance Department 72 150
Executive Director’s Office 03 04
Legal Metrology Department 36 112
Testing Department 25 74
Standards Development | 11 22
Department

Quality Management Department | 01 04
Human Resource Management 02 04
National Metrology Laboratories 08 20
Finance and Administration 34 37
Information Division 02 03
Audit Management Department 02 04
Legal Counsel Division 01 03
Procurement Division 02 03
International liaison Department 01 03
Public Relations Department 02 03
Training and consultancy Division | 03 05
ICT Division 02 03
Marketing Division 01 03
Total 208 457

Source: UNBS Management Reports
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Appendix III
ORGANISATION CHART OF UGANDA NATIONAL BUREAU OF STANDARDS

Ministry of Tourism Trade and Industry

National Standards Council
Executive Director
Internal Audit < > Public Relations
Legal Office < » Quality Manager
International Procurement
liaison < >
Deputy Executive Director Deputy Executive Director
Management Services Directorate Technical Operations Directorate
Information < »| Corporate Training and »| Information and
Communication planning Advisory Documentation
v v v v v v v
Finance & Human Legal National Testing Quality Standards
Administration Resource Metrology Metrology Department Assurance Development
Department Department Department Laboratory Development Department
Department Department
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APPENDIX IV
METHODOLOGY

AUDIT QUESTION DOCUMENT REVIEW INTERVIEWS PHYSICAL
OBSRVATIONS
AQN 1 To what |- Review activity plans, | - Interview the head of | - Visit katuna and
extent is the UNBS | performance reports and | jmport  inspection  and | Lwakhakha entry points
inspection of goods | ministerial policy statements inspection supervisors at | to observe inspection
entering the | in order to establish the Malaba, Busia, Mutukula | activities carried out
Ugandan market | extent to which planned
and Entebbe to assess the | and take some
sufficient? inspection  activities were
met sufficiency of UNBS' | photographs on the
inspection activities. same.
AQN2. To what | - Review UNBS deployment - Interview head of Human | - Visit Border points to
extent has | policies and proceduresto | Resources to  confirm | see how inspection
deployment and | establish the number of staff | j cormation  obtained on | activities are  being
levels of staff at | expected at every entry staff  deployment and | carried out given the
entry points | point at a given time level b ¢ taff
evels. number o) sta
contributed to the | - Review the approved staff
- Interview the staff at | deployed.

inspection of goods?

establishment to ascertain
the total staffing
requirement.

- Review the UNBS approved
staff establishment to
establish the required
number of staff to man the

various Bureau activities.

ICDs and supervisors at
border points to establish
the number of staff
deployed at these points
and how such a number
has impacted on their work.
- Interview head of Human
Resources to establish the
staffing position of UNBS.

- Interview the head of

Quality

department

assurance
to establish
how staffing has affected

the inspection function.
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AQN 3.

the green channel

How has

clearance system by
URA affected the
inspection of goods
by UNBS?

- Review UNBS' Inspection
procedures and processes at
the entry points to establish
the
provide for green channel

whether procedures

clearance system

- Interview the ED and
Deputy ED

technical

in-charge of
operations to
obtain an understanding on
the

Green channel

background of the
clearance
system and its impact on
inspections  vis-a-vis the
UNBS mandate.

the

-Interview quality

assurance manager to

establish the extent to
which UNBS can rely on the
URA

clearance

Green channel

system as
regards to inspection of
goods.

- Interview the UNBS entry
point inspectors to establish
the effect of the Green
channel clearance system

on their inspections.

- Visit border entry
points
manned by UNBS to
see how goods cleared
the

system

currently

under Green
channel

handled by UNBS.

are

AQN 4. To what
the
inspection of goods

extent  has
at owner’s premises
affected the general
inspection of goods?

- Review UNBS Inspection
procedures that spell out the
inspection process to
establish they provide for
goods to be inspected at

owners premises

- Interview staff in charge
of inspections at border

entry points and ICDs to

establish whether goods
are supposed to be
inspected at owners
premises.

- Interview the ED to obtain
his

inspection

input as regards

of goods at

owner’s premises.

- Visit border entry
points to observe the
general inspection

activities at the border.

AQN 5 How has

enforcement of

- Review the mandate of

UNBS as derived from

- Interview the head of

legal metrology, head of
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standards by UNBS
affected  inspection

of goods?

Section 2&2 of the 1983
UNBS Act of Parliament (CAP
327) and The Weights and
Measures Act 1964 (CAP
103) in order to establish
how UNBS has complied
with the provisions relating
to inspection of goods.

surveillance division and
Head of import inspection
to find out how
enforcement of standards

affects inspection of goods.
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APPENDIX V
UGANDA'’S GAZETTED BORDER STATIONS AND THEIR LOCATIONS AS OF JUNE, 2008

No. | STATION LOCATION REMARKS
1 Oraba Koboko N/M
2 Mpondwe Kasese -do-
3 Busia Busia M

4 Nimule Amuru N/M
5 Mutukula Rakai M

6 Katuna Kabale N/M
7 Odramachaku Arua -do-
8 Malaba Tororo M

9 Ntoroko Bundibugyo N/M
10 Mirama Hills Ntugamo -do-
11 Bunagana Kisoro -do-
12 Vurra Arua -do-
13 Suam River Bukwo -do-
14 Cyanika Kisoro -do-
15 Paidha Nebbi -do-
16 Ishasha River Rukungiri -do-
17 Kikagati Isingiro -do-
18 Goli Nebbi -do-
19 Sono Manafwa -do-
20 Madi Opei -do-
21 Bibia Arua -do-
22 Lia Koboko -do-
23 Lwakhakha Manafwa -do-
24 Moyo Moyo -do-
25 Entebbe Wakiso M
26 Port Bell Kampala -do-
Key:

M - Managed by UNBS N/M - Not managed
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APPENDIX VI

List of goods released under seal whose inspection certificates are not traceable

No. | Importer Goods Date Released | Remarks
Malaba Border Point

1 Hong Fa trading co. Itd | Gumboots 06/06/2008 No inspection certificate
seen

2 Farber Cheap Stores Nuetral Spirit 19/06/2007 -do-

3 Ddungu Edward Candy Sweets 30™/08/2007 -do-

4 Giant PPP Enterprises Engine Qll 27"/07/2007 Consignment claimed to
have been re-exported but
no evidence of re-export
on file

5 World Food Programme | Corn/Maize meal 15%/04/2009 Consignment was  on
transit to Congo. Exit
documents not seen on file

Mutukula Border Point

6 Matovu Abdullah Baby powder 19/05/2007 No inspection certificate
seen

7 David Mutebi Rectified Spirit 27/10/2007 -do-

8 KMS Power Solutions Generators 05/11/2006 -do-

9 PM Trading | Neutral Spirit 19%/06/2007 -do-

Management Services
10 | David Mutebi Rectified Spirit 27%/10/2007 -do-
11 | Haruuna Mwanje Sugar 7%/12/2006 -do-

Source: UNBS Border Records
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APPENDIX VII

Linkages between import inspection and other departments in UNBS

prossssss Ko

Conforming
Goods

UNBS
Testing

Conformi
ng Goods

MARKET <——
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