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Politicising the sustaining of water supply in Irelnd - the role of accounting concepts
Abstract

Purpose

This paper examines how the Irish government nedali accounting concepts to assist in
implementing domestic water billing. While such aammonplace in other jurisdictions and is
generally accepted as necessary to sustain a sugiply, previous attempts were unsuccessful and a
political hot potato.

Design/methodol ogy/approach

We use an actor-network theory inspired approapleciically, the concepts of calculative spaces
and their ‘otherness’ to non-calculative spacesusmed to analyse how accounting concepts were
mobilised and the effects they had in the introidumcof domestic water billing. We utilise publicall
available documents such as legislation, programioregovernment, regulator publications, media
reports and parliamentary records in our analyas the period from 1983 to late 2014.

Findings

Our analysis highlights how the implementation ofmgstic water billing involved the assembling of
many divergent actors including the mobilisatioraotounting concepts. Specifically the concept of
‘cost’ became a contested entity. The governmeritilised it in a conventional way to represent the
resourcing of the water supply. Countering thisndstic water users associated ‘cost’ with a direct
impact on their own resources and lives. Thus,rdityeusually associated with the economic realm
was embroiled in political processes, with muchwbiat they were supposed to represent becoming
invisible. Thus we observed accounting conceptagbgiobilised to support the gaining of a specific
political ends, the implementation of domesticibg| rather than as part of the means to impleraent
sustainable water supply within Ireland.

Research limitations/implications
This research has some limitations, one being va& dyn secondary data. However, our research
does provide a detailed base from which to conttowstudy a new water utility over time.

Originality/value

This study demonstrates the complications thatammur when accounting concepts are associated
with gaining of a political ends rather than aseans in the process of trying to achieve a sudiena
water supply. Further, the process saw the creafi@anew utility, which is a rare occurrence ie th
developed world, and a water utility even more #us study demonstrates the role accounting
concepts can have in this creation.

Keywords: accounting concepts, sustainable water, actor-m&ttfeeory, calculative spaces, non-
calculative spaces.



Politicising the sustaining of water supply in Irelnd - the role of accounting concepts

Introduction

Water is essential to the sustaining of human lifes “a crucial constituent of any society, ingding
cases of excess, as in flooding, or drought, aeserts; and cases of infrastructure, as in camals
cases of expertise, as in hydro-imperialism or @8pglitics” (Bijker, 2012, p.625). Hence, every
country needs to provide its citizens with a susthie water supply[1]. This typically involves miajo
infrastructure and a delivery system that requstdsstantial economic resources over time. In theory
it should not matter how a specific government cesoto operationalise their funding. However, in
practice if an indirect approach - through gendeadation - is taken, there is a possibility of
governments utilising these resources elsewherpdiitical gain. As we will see below, this was the
situation in the Republic of Ireland (hereafterldrel) that provided the motivation for outside
agencies to force the Irish Government to instigatdirect resourcing model. This direct model
operationalised domestic water billing and ultinlhatequired the establishment of a national water
utility. This article investigates how and why agnting concepts were mobilised - and the effects
they have - in this process. As will be outlinetkfathis process has been fraught with issues as
exemplified in the following:

Charging householders for water will be a politibalt potato but given the high cost of
producing treated water, a government desperatglygt to balance its books can rule
nothing out (Hickey, 2009).

The above quote from an article in tlesh Examiner captures the essence of a decades-old issue in
Ireland - billing domestic users for fresh/wastetavaservices (hereafter referred to as water). As
revealed later, several attempts were made indbketp charge for water usage, but these failed due
to strong householder resistance which had consegador the political parties in power at the time
The resistance to pay for water did not take accofibadly needed capital investment to overcome
issues such as high water leakage, increasing uldraand for water and unacceptable water quality
in some areas. The following two press excerptsveprsome of the outcomes of this lack of
investment:

A broken pipe which has been pouring water on ¢ovtkst pier in DUn Laoghaire for the past
eight months, is the responsibility of the ownerfito[...] the upsurge of water from the

underground pipe is causing pot-holes in open spaith water flooding on to the pier and

damaging the surface there (Irish Times, 2014Db).

Former Independent councillor John Murphy of Cas#idost his seat on the council in the
recent local elections. He says telling people,t&/for me and | will bring clean water to
your village, was a difficult sell. It sounded likewas standing in the Third World”. The
water issue is familiar across Co Roscommon. Int€aal, locals are in the second year of
boil-water notices. Rosemary Bruen drives a 25komdstrip to collect water from a well
near Keadue. With six children, she fills 15-2Q=fiitre bottles in a regular Saturday morning
operation that can be significantly delayed becanfsqueuing at the well (Irish Times,
2014a).

The above quotes portray not only increasing cestd decreasing revenue faced by the Irish
government in recent years, but also the direcsegmences of under-investment over time. While
the history of this is revealed later, in the fgears to late 2014 Ireland had been bailed outby t



Troika[2] to the tune of €80 billion and domestiater billing had been introduced. The latter as the
introductory quote states has been a politicaplotato, but now the potato has in effect been eaten

As noted, our research examines the role of acowuntoncepts in supporting the
establishment of a domestic water billing system.aBcounting concepts, we are not referring to a
technical meaning of concepts - such as accrualsiepce etc. - but a much broader meaning of the
term. For example, cost, investment, budgets asti aws are all ‘accounting concepts’ in this
paper. In a manner similar to Jones and Dugdalé2i2@ho studied the “story” of activity-based
costing, we use an actor-network theory inspirgat@gch to the analysis of how accounting concepts
were mobilised within the journey from a politidabt potato to a general acceptance of domestic
water billing. At the same time, issues aroundpghmvision of a sustainable water supply remained
largely invisible. The story is a complex one, witlany twists and turns involving issues of politics
accounting, central and local government to narfexva Before detailing the story, we first examine
relevant literature to highlight issues of watestainability. Then, we detail our methodological
approach, and this is followed by a detailed ansilg$ water services in Ireland. Our analysis is
presented in two periods; 1) pre-2010 where no goeent achieved full billing for water usage, and
2) post-2010 to late 2014 where a new state-owneatp company was established to manage
Ireland’s water resources and domestic water hiltint on a legal footing.

Literature review

There is increasing academic interest in water arsg@ management (Barnes & Alatout, 2012)
focusing on issues of quality, quantity, use, snatade resource management, company and industry
management (Kurland & Zell, 2010). This is not sisipg given that fresh water is essential for the
sustaining of human life but globally providing astinable supply is becoming problematic
(Gladwin et al., 1995, Rockstronet al., 2009, Whitemaret al., 2013, IPCC, 2014, WWF, 2014).
Developed countries that seemingly have plentifipipties of fresh water, such as Ireland, still have
great challenges in ensuring a sustainable sugphater is provided to their citizens (Padowski and
Gorelick, 2014).

Given these pressures on water it is also not isimgrthis has led to research within
accounting that examines various aspects of theses$. A recent example is Egan (2014a) who
examines the responses of a Sydney universityawigg levels of drought experienced in Australia.
This study notes that without strong links to syseof accountability, it is unlikely that behaviour
will change on how this important resource is maaagdHe notes this is partly as a result of needing
measurement system, in effect a calculative def@ee later), for accountability to function. Furthe
he notes that as the cost of the water remaineddétfarts to attach water management concerns to
financial accountability failed. Another example psovided by Egan (2014b), who examines the
water management practices of five food and beeeragnufacturers also in Sydney, Australia.
These two examples demonstrate that issues suingumgter use and management involve many
divergent actors, including public and private migations. These organisations in many situations
will involve global agencies. For example. Raharetal. (2007) demonstrate how global agencies
involve and embed themselves in the policy makifigdeveloping countries, in this case an
examination of the privatization of water in GhaiBeyond organisations, many other actors -
including domestic households - are equally reliamta sustainable supply of fresh water for their
various purposes. Importantly, differing stakehotdean act in a multitude of ways that may either
impede or help facilitate (Kennedy, 2011) the psscef water services. It is not surprising thatewat
related issues are an important area of politiehlate, with the participation in debate often seea
right of all people (Hazelton, 2013). Within thislshte, many non-human actors (see below) may be
mobilised (for an example of such debate see Apdxid5).



Water utilities are key actors in ensuring thisatele and sustainable supply is maintained,
particularly as stakeholders may have many competiotivations. This therefore points towards two
pertinent questions. The first question is how tgaaise water utilities to provide a reliable and
sustainable water supply? The second questiomwimity on from the first, is how to ensure resources
are available to the water utility to achieve tpoal? These two questions provide the context dior o
investigation into the setting up of domestic wdiiling in Ireland. That is, they are put forwaad
questions that could be argued should be the fotwster utilities around the world. However, we
must also recognise that these water utilities afpemwithin a context of multiple actors with
competing aims and motivations that may affectrtieiels of focus on these important questions. In
respect to this, Harvey and Schaefer (2001) exainsine privatised utilities in the United Kingdom
(UK); two regional electricity providers, two watand sewage organisations, and two organisations
that provided both water and electricity. They filhgse organisations are mostly influenced by the
stakeholders with power to regulate over them - dmample government and regulators. This
suggests that water utilities, public or privatajstnmanage stakeholder expectations to implement
and maintain a sustainable water supply. Lenaoal. (2011) note that stakeholder engagement,
rather than stakeholder management, is an intggudl of sustainable water management. Hence,
taking the works of Harvey and Schaefer (2001) bednoxet al. (2011) together in terms of the
setting up of domestic water billing, this wouldggest that the government and regulators are key
stakeholders and will take important roles in emguithat there is a firm focus on providing a
sustainable water supply.

Lewis and Russell (2011) note that research thasise based and focuses on stakeholder
perspectives offers much to unpack the complexdfesater related problems - later, we will focus
on the multitude of differing stakeholder perspesdithat compete in the implementation of domestic
water billing and how non-human actors are utilise@¢onvey specific perspectives. Further, Lewis
and Russell (2011, p.121) note that:

The notion of regulation, albeit emanating in diffet spheres and potentially from different
types of regulators, may not be universally acakpenong social and environmental
accountability research scholars [...]. For thesasaea it is important that future research,
again by focusing on specific issues, should foonswhere regulation and institutional
reform might impact positively or negatively oneatipts to bring about change in the
acknowledgement of responsibilities and in govecegrocesses.

In terms of the use of non-human actors, with aifipdocus on accounting, the literature provides
many different perspectives on the effects or pgatkaffects that these have. For example, Chalmers
et al. (2012) examine the development of general purpeser accounting standards in Australia.
These standards are aimed at providing a framefaorkeporting information on water and water
rights. However, these standards require a matatervindustry to operate as intended, and are thus
more aimed at the providing of an account of thegoimg operations of existing utilities and other
major water users. This study focuses on the implgation of domestic water billing and, as will be
seen below, the setting up of a national wateityig an outcome towards the end of this process.
Therefore, it cannot be regarded as having reaahedture state. As such one of the major issues
may be which non-human actor(s) to enrol to ensa@igh resources are available for its ongoing
activities rather than to report on water/watehtig

Resourcing issues are related to water industniedl states of maturity. For example Heht
al. (2013) utilise a new public management perspedtivenvestigate equity aspects of user-pays
pricing mechanisms adopted in Queensland, Australi@y argue that “in terms of water reform,
issues should be addressed at the economic, falaaovironmental and social levels (in terms @&f th



multiple dimensions of equity) which are potentiajpolitically sensitive due to the range of
competing interest within, and across, the domestid non-domestic consumer groups” (p.1345).
Hence, they examine how the Australian governmeafferts to charge for water to improve
management practices have been complicated bypines around how equitable different pricing
mechanisms are. As part of this, they note Pad@87) discussion of trade-offs between equity,
efficiency, economic rationales and other consiitena when privatizing the public sector. It is
therefore argued that accounting concepts willesgnt the economic rationales rather than those
relating to equity or other considerations. Henhal. (2013) find that as a result of these concerns
around equity, 63.7 percent of Queensland’s watiitias are not adopting a user-pays billing
system. As will be seen below, our investigatiomghlights and provides a more nuanced
understanding of how these tensions play out irdéwelopment of a pricing policy.

As seen above, much of the accounting researchhdsaexamined water related issues has
utilised Australia as its focus. This is unsurprigigiven the challenges that Australia faces (Egan,
2009). However, the focus of this research is ir@lvhere at least the perception is that water is a
plentiful natural resource. This perception may éhaompounded, as will be seen below, poor
governance of water within Ireland. As Cashman {20f.155) notes “[slymptoms of poor
governance include: high unaccounted for watelk tzfcproper metering, ineffective collection of
water revenue, uneconomic tariffs, excessive sthffvater service provider, lack of accountability
and conflict of roles in water management.” Thegmm@oms have been pronounced within the
management of water within Ireland with no signt tités is particularly changing for the better. We
now turn to placing this in the context of the thedizal lens we adopt, and outline the methods we
adopt in our analysis.

Theoretical approach
In this research, we utilise concepts from actdwoek theory (ANT) (Latour, 1986, 1987, 2005;
Callon, 1986; Law, 1986) to scope out boundarieanalyse and understand the events surrounding
the implementation of domestic water billing, whialso entailed the formation of Irish Water.
Specifically, we utilise the notion of calculatispaces and their “otherness” to non-calculativeaspa
(Callon & Law, 2005). In doing so, we respond te tall to utilise the broader writings of ANT
(Justesen & Mouritsen, 2011). This in essence me¢hat we mobilise ANT’s focus on the
performativity of non-human actors (Latour, 198802). As will be seen below, calculation is
impossible without the involvement of hon-humaroes{Callon & Law, 2005, p719). We, therefore,
consider the effects that these non-human actore ba the actions taken by other actors and the
ways and means that actors construct and assehdmteto assist with the gaining of their goals; in
effect enabling control at a distance (Law, 1986bsbn, 1992). These non-human actors, as will be
seen in the case below, may act in a way that hespected and unintended consequences (Callon,
1986) as the fate of these assemblages are alwdklie ihands of others (Latour, 1991). Hence, any
given outcome is never guaranteed but rather asutrof many negotiations, intrigues, acts andheve
treason. Further, the gaining of a desired outcwartlequickly make its history forgotten (Callon,
1986). Thus, understanding the history of a spedifiing, through examining how and why
something has become over time, is as importanmndsrstanding what the thing is. We focus our
research efforts on the how and why of the implaat@n of domestic water billing in Ireland. In
particular, we focus on the mobilisation of non-famactors, specifically accounting concepts, within
the many negotiations, intrigues, acts of treaaad,various other events as they unfold over time.
The use of ANT to examine the mobilisation of agtmg calculations, as one type of non-
human actor, has an established tradition. Thisides looking at the effects of the implementatbn
accounting technologies (for example see BriersGmah, 2001, Emsley, 2008), their effects in inter-
organisational arrangements (for example see, Nsmuret al., 2001a; Cuganesan and Lee, 2006;



Chua and Mahama,, 2007; Mouritsaral., 2010), intellectual capital (for example see,uizenet
al., 2001b; Mouritsen and Flagstad, 2005; Mourit296), and accounting for water (for example,
see Egan, 2014a).

The appeal of utilising ANT is that it places thalaulation at the heart of the research
(Justesen & Mouritsen, 2011, p.161). From the ANTspective, calculation, in its broadest sense
(Callon and Law, 2005), involves three steps (Ca#lad Muniesa, 2005). The first is that the erstitie
that are to be taken into account must be detaahddhen moved, arranged and ordered in a single
calculative space. This step has importance far idssearch as we examine the construction of the
calculative space that will allow for domestic wakdlling in Ireland. As will be seen below, this
involves the assembly of many differing actors udohg attempts to use accounting concepts as a
legitimating device for the way in which the caktive space is constructed. In the second step,
associations are formed between these entitiesughroprocesses of manipulations and
transformations. The final step involves the prauncof the result, which while corresponding te th
entities and processes within the calculative sp&e new entity that can move beyond the
calculative space and circulate in its own acceptay. These results quite often take the form of
inscriptions, a domestic water bill for exampleatttare mobile, stable and combinable (Robson,
1992). Thinking through these steps allows us weustand that the process of calculation would not
be possible without non-human actors - includingasueing devices such as water meters - and a
place to locate the calculative space such asi@nahtvater utility.

Callon and Muniesa (2005) utilise this conceptidrcaculations to examine the collective
practice s that construct what is usually labelleda ‘market’. In examining these practices theg no
(p.1245) that they contribute to the often askeéstion of whether calculations are “hegemonic” in
that they become “the only possibility for actiorhis contribution comes through noting three
interrelated subtleties that arise from their asiglyThe first is that there is a number of diffigri
ways that calculations can be performed. Followangfrom this, the second is to note that some
actors will have the means to assemble calculatidnile others will be prevented from doing so. The
third is that this may lead to open discussion puldlic debate over how the calculations have been
constructed. We now look at each of these subdletieurn, examining their implications for this
research.

In noting that there are a number of differing walyat calculations can be arranged and
performed, this is not only referring to the aritftinal type. Rather a broader notion of calculat®on
mobilised that, as the above explanation illusgabegins with the assembling of objects within a
distinct spatio-temporal frame: a calculative sp@alon and Law, 2005). This can be likened to the
concepts of framing and overflowing (Callon, 199899, 2007; Christensen and Skaerbaek, 2007),
where a frame is constructed within which objects @assembled in order to transact. This analogy
allows us to note that through deciding what i9éoincluded within the calculation, what is to be
excluded is also determined. This process has npatgntial outcomes based on the decisions,
negotiations and agreements over what is includedaat is excluded. The entities that are selected
to be included within this calculative space do pratdate it in the form they take within it, buther
are translated by it (Callon and Law, 2005, p.7T8hgt is, as the second step of calculation suggest
associations are formed between the many enthisact upon them to manipulate and transform
them. Taking the choice of what is to be includétthwhe translations that occur once they are withi
suggests that there will be an infinite number afiations that these calculative spaces and objects
within them can take.

The second subtlety involves some actors havingnteéhods and materials (Law, 1992,
p390) to assemble calculations and others beingepted from doing so. This recognises that, while
no a priori assumptions can be made, some actors will, dtleetoutcomes of past translations, have
ability and access to more resources that theyasaamble in order to allow their calculations to be



performed. This may include the ability to constraalid centres of calculations (Latour, 1987) or
‘organisations’, such as Irish Water, that allotms &ssembling of calculative spacas.noted above,
the creation of a calculative space requires theddwy of what is included and thereby what is
excluded. In essence, this is the deciding of vuatifies to be part of a calculation and what does
not. Hence “all calculation builds itself with arajainst noncalculation - and vice versa [and]
suggests that they are Other to each other - indepdrate but also mutually implicated” (Callon &
Law, 2005, p.718). This implies that the assemblaigentities within a calculative space for
calculative purposes requires the shutting dowmtbér potential counter-calculations through the
creation of non-calculative spaces.

Thus, the second subtlety notes that the resouhe¢ssome actors have to form powerful
calculations will also be utilised to create notcakative space. Callon and Law (2005) note two
strategies for the creation of these non-calcudaipaces and thereby the prevention of counter-
calculation. The first is rarefaction, which is tdisentanglement of any links to calculative spaces
and the withdrawing of the resources required fdcudation with a corresponding entanglement in
the non-calculative. The second is proliferatidre bpening up of things with the inclusion of so
many entities that interact with one another in peting ways and thereby the creation of too much
entanglement that the very context creates incabdity. We will examine, in the highly politicised
arena of introducing a regime of domestic wateling) a calculation, through the creation of Irish
Water as a centre of calculation with calculatiyes, whether either of these strategies are
deployed as the process unfolds over time. In xaeneation of whether either of these strategies ar
utilised it is important to note, and we will retuto in the discussion section, that the boundary
between a calculative and non-calculative spag®isas clear cut as, for example, a geographical
boundary. Rather the boundaries are typically btliroverlapping and reinforcing of each others|lt i
this that leads Callon and Law (2005) to state thtter than thinking of them as distinct areass it
better to think of them as ‘other’ to each other.

This second subtlety also relates to our resedanch/s noted earlier, our aim focuses on the
role of accounting concepts; such as investmerdgdis, cash flows and specifically ‘cost’; in the
implementation of domestic water billing. Theseamting concepts are readily used boundary
objects (Star & Griesemer, 1989) that can be dladsas visionary objects (Briers and Chua, 2001).
Visionary objects are those that have legitima wihin a community, here business and political
communities, and are plastic enough to mould tallqaractices, while robust enough to carry
meaning across differing localities. They becom&oviary objects as they typically, through the
education provided during business degrees and ¢veryday use within the workplace, become
taken for granted language utilised by the busia@skpolitical communities and act upon how these
communities are constructed (MacKenzie, 2006) i $kense, they provide a specific notion of how
the world around us should be measured and indomstructed. They, therefore, act upon, through
denoting legitimacy, what is to be included witlsincalculative space and what is to be kept out,
Further they suggest once objects are assembledinwihe calculative space a process of
guantification will be pursued. Quantification iseries of translations that involve the assemhing
concepts and the assigning of numbers to thoseeptgonhich is a process that is often perceived as
rational and scientific for the apparent reductioin ambiguities (Hines, 1988; Robson, 1992).
However, performing this reduction of ambiguity uégs the creation of equivalence among things
that may actually be completely different or eviecompatible in practice (Callon, 1991; Law, 1992,
MacKenzie, 2009). Hence, calculations mobiliseidgiaccounting concepts quantify and in doing so
they objectify many things that should not be sd am the danger of all things being seen through
“calculating eyes”; or exclude the very thing tehbuld be accounted for (Hines, 1991), such as the
management of a sustainable water supply.



As Law (1992, p.390) notes “it could and often dddoe otherwise.” That is, in line with

Callon and Muniesa’s (2005) third subtlety, thesecoainting concepts are open to many
interpretations. This is particularly the case tlonse that do not have the background that would
result in them taking accounting concepts for grdnor for those whose own goals and ambitions
make opening up the black box of accounting corscepth practical and desirable. This then will
provide an opening for discussion and public debatehat should be included in or even whether
there should be a calculative space. The dangerever, is that the results of the calculative space
becomes an ‘ends’ in themselves rather than ‘me@nsassisting in the achieving something else
(McMann and Nanni, 1995). Hence our examinatiothefimplementation of domestic water billing
looks to see how ‘cost’ is mobilised and what addages of actors are gathered around it.
Specifically we are interested to see whether larescreated between these notions of ‘cost’ aad th
underlying concerns of constructing a reliable anstainable water supply or whether ‘cost’ becomes
more embroiled in the aforementioned political potato and becomes an ‘ends’ in itself. In essence,
we are examining whether the controversies andutispthat erupt around the forming of Irish Water
result in the economic entities[3] being assemitdledoming political objects (Muniesa and Callon,
2007).

Method

In this study, we undertake a method similar ta thtdised by Jones and Dugdale (2002) in the
investigation of the rise of ABC. We follow key acs across time and space as they assemble
networks of actors around them in their efforténtplement domestic water billing. We focus on the
controversies that arise and the use of non-huroemmsa- particularly the notion of ‘cost’ - thatear
enrolled in their efforts to move their programnoésaction forward. An overview of these events,
including some historical background is presentethe section below. To reveal the story of how
domestic water billing was introduced, we draw enohdary data. While primary research data is
generally preferable for any research project,stioey below reveals how domestic water billing has
been a contentious and politicised issue in Irelaret the years. We therefore recognised that acces
to primary data sources during the timeframe of analysis would not be forthcoming and instead
utilised the rich secondary data available. We hatilssed publically available documents such as
Water Services Acts and other local governmenslation, programmes for government, regulator
publications, media reports and parliamentary mxoAll such material has been obtained through
the primary website of publication as per Tabl&\/k should note that the period of analysis for this
paper ends with the passing of the Water Servicess (2014), which was effective from 28th
December, 2014. This Act included the charges tpdid by Irish households until 31st December,
2018.

Insert Table 1 here

Through analysing the above data we have beentalttace the associations formed and the actors
enrolled in the struggle to translate an idea mttaken for granted billing regime and how this
involved the formation of a new national wateritytil Within this we have been able to focus on the
mobilisation of non-human actors, such as the qanak’'cost’, in the attempts - as controversiadl an
unsuccessful as many of these were - to gatherspidad support for domestic water billing. Before
we turn to providing an outline of these eventthim next section, we first note that while we did n
utilise primary data, for the aforementioned reaseve are confident in the richness provided by the
analysis of the secondary data as to provide asilleu(Ahrens and Chapman, 2006) understanding
of events that unfolded. This plausibility was hat confirmed through informal conversations with
key actors who, due to the politicised nature esthevents, declined permission for us to utilisent



as interviewees. This approach has been takenooigyiin such examples as Jones and Dugdale’s
(2002) examination of the development of activiaséd costing. Any historical case usually requires
the examination of secondary data due to the inilpitiss of observing events as they unfold or
interviewing actors who no longer exist. For exampCarroll (2012) utilises an actor-network
approach based on secondary, historical data &siigate the role of water in the constructionhef t
techno-scientific state in California. We now presan overview of the events of interest.

The Irish Water story

From October %2014, domestic water consumers in Ireland haygagofor water, initially on a flat
rate basis. Longer term (see below), this will mMo&ly be on a volumetric basis. To explore how
this came about, we now outline the history of dsticewvater issues in Ireland. First, we summarise
the situation pre-2010, which included previousefhiattempts to charge domestic users, in effect th
failure to create a calculative space. Second, &taildthe period from 2010 to the introduction of
water charges, first on Octobet 2014, with some modifications in late 2014. Thésipd includes
the formation of a new utility, Irish Water, whigitovides a centre of calculation that enables the
creation of a calculative space. This is achievedugh the assistance of the ‘otherness’ of non-
calculative space.

The story pre-2010

Despite its “Emerald Isle” image and abundant adinfreland has historically had a treated water
problem due primarily to dated water infrastructuseme dates back to the late 19th century[4]s Thi
problem has become more in focus over recent dealeontinued lack of investment, coupled with
increased population and urbanisation, has seemd@rstanding develop that the water distribution
system was increasingly under pressure (see fanm@ea Irish Water (2015), pp. iii - iv). This is
particularly acute in the case of Dublin. The imgieag population of the city combined with
increasing population density makes, as with atidamodern cities, the provision of water an ever
increasing physical and logistical challenge.

The ongoing lack of investment in water infrastunetresulted in several issues which could
be described as features of an unsustainable wet®ery system (as per Cashman, 2011) within
Ireland. Before detailing these issues, some histioicontext setting is useful. As noted by the
Commission for Energy Regulation (CER)[5], Irelamds one of only a few OECD countries to not
charge for domestic water services until recerge(later). The passing of the Local Government
(Sanitary Services) Act, 1962, allowed a local atitia to charge businesses for water usage[6], but
there were no domestic charges. Instead, domestiseholds paid rates for services provided by
local authorities. These domestic rates were amfiajaling source for local authorities, who at that
time provided water services in their local afeamestic rates were abolished in 1978, following th
1977 general election. The@tbolition was used as an election promise, helneebeginning of the
politicising of the economic entitigduniesa and Callon, 2007) of water billinbhis coincided with
increased direct taxes and borrowing to fund treall@uthorities which had previously relied on
domestic rates. To replace rates, central governpsd a rate support grant to local authoritiesl a
in doing so, excluded the need for a calculativacedor domestic billing.

A change of government in 1983 resulted in a cuhéorate support grant. To compensate,
the then government passed tloeal Government (Financial Provisions) (No. 2) At983. This Act
allowed local authorities to levy domestic watearges, opening up the potential for the constractio
of calculative spaces. As is illustrated in thehriimes (2014c)[7], this was received by the muioli
terms of a double taxation, as previously increatieztt taxes were not reduced. From 1983 to the
early 1990’s some local authorities levied domestter charges. The largest local authority, Dublin
County Council, did not however despite being tlesthighly populated part of Ireland. The greater
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Dublin area, which includes counties Meath, Kildangl Wicklow had a population of approximately
1.1 million in 1996, which increased to 1.8 millilmy 2011[8]. To deal with increasing population
(and other strategic planning matters) in Dublire tocal Government (Dublin) Act, 1993 divided
Dublin County Council into four new local authoridyeas - Fingal, Dublin City, South Dublin and
Dun Laoghaire/Rathdown. In early 1994, these nethaaitlies - with the exception of Dublin City -
introduced a flat water charge ranging from £5099dppprox. €85-115). Intense public protests
followed, and the government passed tmeal Government (Financial Provisions) Act, 19917 i
advance of a general election in June of that y&eetion 2 of the 1997 Act states:

A sanitary authority may make charges for watemp8ag, whether within or outside their
functional area, by them, but after the 31st dajpetember, 1996, a sanitary authority may
not make a charge for a supply by them of wated@mestic purposes.

The 1997 Act effectively outlawed local authoritfesm billing for domestic water. This effectively
excluded the possibility of a calculative space agdin sees water billing becoming embroiled in the
political process.

Given failed efforts to charge for domestic watecal authorities relied on funding from
central government. Additionally, a general ecorioom from the late 1990's saw increased
construction activity throughout Ireland. Local lariities imposed a development levy on the basis of
floor area[10], and this was a major income stréam 2004 until the collapse of the construction
sector in 2007/8. Despite the favourable econoritditions, total capital expenditure in Ireland
remained fairly constant at levels of approximatgly of GDP[11], albeit a growing GDP. Despite
this level of government funding, a more sustaiealhter supply was not developed during this
period as illustrated in the following examples.

During the time period described thus far, the E3€0’s to 2008, water services in Ireland
faced many on-going issues which, could be sadédn $tom under-investment. Examples include:

* In 2007 there was an outbreak of waterborne crpgmadiosis in Galway, which caused
illness to over 200 people (RTE, 2007)

* From October 2013 to late 2014, areas of Rosconwoanty are subject to boil water notices
due to the same bacterial infection (Irish Timex] 42)

* As shown in Figure 1, Unaccounted for water (UF\VZ)[averaged 41% in 2008 which the
Comptroller and Auditor General noted as “at levisléce the OECD average of 20%”
(Report of the Comptroller and Auditor General, @0%ol. 2, p. 313). Media reports in
February 2015 based on data from Irish Water ilestaheters, put the estimated UFW at
49% nationally. This latter data is more accurhtmtprevious, as more than 500,000 meters
had been installed - where none existed previously.

Insert Figure 1 here
According to the Report of the Comptroller and AadiGeneral in 2010, investment in water services
in Ireland by local authorities had totalled €5ilidn in the period 2000-2010. Most of this amount
(€4.2 billion) was invested in new or upgraded wandérastructure in major urban areas, with €1

billion spent on public supply networks. The Comper and Auditor General noted:

While some caution needs to be applied in inteipgehe results of a limited examination of
water leakage carried out over 15 years ago, prelssnlosses may be, in many local
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authorities, as high as those found in the mid-1980twithstanding an investment of over
€1 billion in water supply and conservation in tast ten years. In the light of tipetential
cost of UFW it is necessary that the factors that give riselEV be reviewednd strategies
and operational programmes to address the underlying issues contributing to the problem be
re-evaluated (Report of the Comptroller and Auditor Generall@0vol. 2, p. 313, emphasis
added).

Although we provide only a brief summary of waternsces issues in Ireland above, it would appear
that a major potential source of funding neededustain (and/or improve) a water supply was
untapped, namely revenues from domestic consurhsrhe above extract from the Comptroller and
Auditor General illustrates the concept of costhils case in relation to non-action, was alreagingdp
mobilised in efforts to justify the need for chartbat would eventually lead to the implementatién o
domestic water billing and the construction of dcalative space in the form of Irish Water.
Contrasting this, commercial water consumers whegged during this period and contributed to the
income stream of local authorities - for exampte 2012 the four councils of the Greater Dublin
generated revenues of €56.7 million[13]. The pdaknnotivation for moving towards domestic
billing can be seen through noting that accordingthhe 2011 Census, Dublin had 468,100
households[14]. Thus, an annual charge of say $20household would yield €92 million - much
more than income earned from commercial water @sarngowever, as illustrated above many of the
previous attempts to implement domestic waterngjlliwere counter-acted as political parties used
them to assist their own aims - gaining or mairitajmpolitical power. In the next section we conénu
the story through explaining some of the key evéms occurred from 2010 to 2014.

The story post-2010

In November 2010, the Irish government acceptedibuit package to rescue the economy. This
would be a critical moment in the events that tetht implementation of domestic water billing and
the formation of Irish Water. Before getting tosttpoint in time, a brief outline of some events
leading up to it is useful.

A general election in 2007 saw a change of govemimiéh Fianna Fail and the Green Party
forming a coalition. This government continued @i oharge domestic users for water services. The
combined Programme for Government[15] drawn uphgytivo parties did include an entry entitled
Protecting our Water, but specifically did not mention billing. RathdtrJaid out plans and goals that
would move Ireland towards having a sustainableswstipply through, for example, upgrading the
infrastructure and introducing measures to protbet quality of supply. Hence while ‘cost’ was
inferred in these plans, the emphasis was strooglyhe sustainability of water within Ireland. In
October 2009, a Renewed Programme for Governmdnibidiiveen the two parties first mentioned
the introduction of domestic water charges:

We will introduce charging for treated water usattis fair, significantly reduces waste and is
easily applied. It will be based on a system wheoaseholds are allocated a free basic
allowance, with charging only for water use in escef this allowance. In keeping with the
allocation of greater responsibility to local gawaent, Local Authorities will set their own
rates for water use (Renewed Programme for Goverfjrd@09. p.5).

In September 2008, the Irish banking sector facedisés due mainly to under-capitalisation at Anglo

Irish Bank - a commercial bank. On Septembét 3008, the government guaranteed the liabilities of
the main high-street banks in Ireland to the tuin€4d0 billion[17]. While the time from September
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2008 to November 2010 is not for detailed discushiere, it is worth noting that the global economic
crisis which began in 2008 had its effects on Igglvernment revenues. As the overall level of
construction dropped off so did tax revenues frois source. The government’s budget increasingly
went into deficit - becoming the highest in the BL2009[18]. This, coupled with the bank guarantee
given in 2008, increased government borrowing ctis@n unsustainably high level. On November
21*, 2010 the government accepted a bailout package fine European Union and the International
Monetary Fund[19].
The 2010 Budget speech which was presented by thistst for Finance on"9December

2009[20] to Dail Eireann (Lower House of Parliam)erdted:

The Renewed Programme also contains a commitmenbttoduce a system of water
metering for homes. Preparations are underway. W&targes, when introduced, will be
based on consumption above a free allocation.

This demonstrates the focus on assembling diveaysots, specifically here water meters, in order t
assist with the construction of a calculative sgacenable domestic billing. However, as yet thvenfo
that this calculative space would take still rerediminknown.

The government also publishedNational Recovery Plan 2011-2014 around the same time.
This plan provided more detail on the governmeintentions for domestic water charges. First, the
2011-2014 Plan made it clear the government wisheédtroduce a new revenue stream to “improve
the General Government position” (p.78). Secondpted it is intended that domestic water charges
will cover local authorities’ operational costs amgroportion of the capital costs of providing erat
services to domestic consumers (p.78). Hence, wéhgemobilisation of the accounting concepts of
‘revenue’ and ‘cost’ as visionary objects to pravial sense of legitimacy to the government’s plans
for recovery.

At the same time as the National Recovery Plan ZDM¥ was being drafted, Ireland was
also agreeing a Memorandum of Understanding (MOIh its bailout partners, which contributed
an €85 billion rescue package to the Irish econ@&gonomic Adjustment Programme for Ireland,
2011). Within the MOU, the commitment to recovee ttost of water service provision is noted as
“we are also planning to move towards full costerery in the provision of water services”. These
commitments are in line with the EU Water FramewDBikective (WFD), Article 9, which states
“Member States shall take account of the princigfleecovery of the costs of water services”[21].
Hence, we see the gathering and enrolling of meyedctors - MOU, bailout partners, and WFD - in
the efforts to construct a calculative space andinaghe appeal to ‘cost’ to give this process
legitimacy. The importance of these key actoronglwith the vast number of meters to be installed,
the National Recovery Plan 2011-2014, budget sp=e¢Renewed Programme for Government and a
host of other similar actors being assembled -hat they not only began the construction of a
calculative space, but also provided for the caowsibn of a non-calculative space. That is, the
enrolment of so many actors into the supportinthefconstruction of a calculative space can be seen
as a strategy of proliferation in that it aimeddom so many associations between millions of iestit
in order to limit the possibility of counter-calations. A key aspect of this was the enrolmenaod
legitimacy provided by, the visionary objects the¢ accounting concepts.

March 2011 saw a change of government and a neergment programme spanning 2011
to 2016. This programme introduced a differing viemoperationalising the previous government’s
commitment to levy domestic water charges. The qamoge[22] states:

The new Government will create Irish Water, a ndaate&Scompany that will take over the
water investment maintenance programmes of the X3gtireg local authorities. It will
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supervise and accelerate the planned investmeatiedd¢o upgrade the State’s inefficient and
leaking water network (Programme for Government, 1206, p.14).

This government programme commitment was followeugh with the passing of the Water
Service Act 2013. This 2013 Act was the first pietdegislation to permit the levying of domestic
water charges since the legal basis to levy wasoveth by thelLocal Government (Financial
Provisions) Act, 1997. Thus, not only were moreoest such as the new government, the new
government programme, and new legislation; assehasld enrolled into the creation of a calculative
space but also a centre of calculation was creéietd, Water, giving a location for these calculati
spaces for the first time.

The Water Service Act 2013 (ss. 4, 5) created zaf@ilimited company, Irish Water, to
assume responsibility for aspects of water treatraad delivery in Ireland. Under the 2013 Act, the
ownership of Irish Water is vested in the Minister the Environment, Community and Local
Government, the Minister for Finance and Bord Gisann (Irish Gas Board). In a legal sense, Irish
Water is a subsidiary of Bord Gais Eireann (BGERjoh is currently state-owned. This formation
method means delivery of water to domestic conssiritetreland is controlled by a separate legal
entity, and not embodied with multiple unincorperhiocal authorities as in the past. Irish Water
assumes the assets (pipes, treatment plantsretn.Xtie local authorities, and water-related st
became employees of Irish Water. This sees theegathof the remaining necessary actors for the
construction of this centre of calculation and &bdity for the calculative space to be formed.

Part 3 of the Water Services Act 2013 vests powdrish Water to install water meters at
domestic premises. Meters installation began in420hese meters are important as they allow
information to be taken into the calculative spageanipulated, transformed, and associated with
other objects - so that results can be createdseltesults, namely individual bills for domesticteva
consumers (see Figure 3, later), can then leavebartdansported back to the same domestic water
consumers. They, therefore, allow a multitude sbagtions to be formed between Irish Water, the
centre of calculation, and the vast numbers of dimevater users that are spatially dispersed over
Ireland. As we will see below this importance ig¢ hmst on those who would attempt to create
counter-calculations.

At this stage the measuring of water consumptidn ontrast to the flat rate charged in the
1990's, and follows the “polluter pays” principletout in the EU WFD. In terms of the charge to be
levied on domestic consumers, the Water Servicds28&3 has two key provisions. First, under
Section 29, it removes the clause from the LocalgBament (Financial Provisions) Act, 1997 which
removed the power of an authority to levy a chai@edomestic water use. Second, Section 27
appoints the Commission for Energy Regulation (CB&}he regulatory authority who will oversee
Irish Water’s operations, protect consumer interestd approve charges for the provision of water
services to domestic consumers. Proposals ongtavidfe sent to the CER by Irish Water, which the
CER reviewed and decided upon - Figure 2 showkelideatures of this decision. The CER decision
applied to the period from October 1st 2014 to Dawer 31st 2016, at which time Irish Water may
submit new proposals to the CER. Commercial watarges are not within the remit of the CER'’s
decision and remain with local authorities at thise.

Insert Figure 2 here
The approved Irish Water Charges Plan (2014c, @mls8) provided annual charges where consumers
do not have a meter installed - for example, irapartment complex. These charges are based on

estimated annual usage and the number of householgants. As per Figure 2, a transition period
of nine months was decided upon by the CER, whdredsWater (CER, 2014b, p.54) proposed a
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transition period of six months. During this traimi period, all metered households would also have
this same average charge applied.

Following the publication of the above mentionedrges (per Figure 2) by the CER, a
period of nationwide protest followed. The protesere largest in Dublin, and were organised by
various groups. Some smaller protest actions alsectty targeted political leaders and were
increasingly threatening - for example, a bomb ahrgas made to the constituency office of the
Minister of the Environment (Irish Independent, 281 These protests illustrate that while the
government utilised a strategy of proliferation ardappeal to the visionary objects of accounting
concepts, they did not fully succeed in construcannon-calculative space to ‘other’ the calcukativ
space they were constructing. This can partly e gbrough the nature and interpretation of the
visionary objects utilised. Specifically, while thmoncept of ‘cost’ had specific meaning and
legitimacy with political and business communitiés,took on a different meaning within the
domestic water user community. As can be seendrribh Times (2014c), ‘cost’ was not associated
by this community with the provision of reliablefriastructure, seamless processes, and skilled
employees to support the ongoing needs of wataigpom. Rather this community associated ‘cost’
with the direct impact that this would have on tleeiin resources and the implications of this oiirthe
lives[23].

The protests were also used to enrol support ar@etdns necessary to open up the
possibility for counter-calculations. This includedcouraging people not to register with Irish Wate
or pay subsequent bills (Irish Times, 2014e). Haveto achieve a counter-calculation there was a
need to overcome one of the main tools of prolifena the meter. While some people had previously
taken action to stop the installing of meters a&irthomes (Irish Times, 2014c), during the protests
people distributed caps to cover the hole leftifieter is removed and ensure continued supphh(Iris
Times, 2014e). These attempts to enrol supporfraged subsequently to the protests. For example, a
number of different groups, calling themselvesfieai, started campaigns using social media such as
Facebook (Irish Independent, 2015). Through thiingetip of Facebook pages and similar activities
on other social media, these groups distributedy@nand videos depicting actions that can be taken
to open up the possibility for counter-calculatioRr®r example, a video posted on YouTube and
shared on the Dublin South Water Meter Fairies Bagk page gives detailed instructions on how to
remove a water meter[24]. It is important to nbtewever, that under the Water Services Act 2007, it
is a criminal offence to remove or destroy a wateter.

The incomplete construction of the non-calculatbgace to ‘other’ the calculative space
being created can be seen in that the protest meviedid achieve a response from the government.
Specifically it created a realisation among manyminers of the coalition that the ongoing issues
surrounding domestic water billing may affect thadirlity to be re-elected in the next general ebect
(Irish Independent, 2014b). By the third week ofvimber 2014, the Minister for the Environment
announced a flat charge of €260 for a family hoakkhand €160 for a single occupancy household,
as exemplified in Figure 3 below. A water consdoragrant of €100 was also made available to all
households that registered with Irish Water. Howerexent figures suggest that only seventy percent
of domestic users had registered with Irish Waiethe deadline to be eligible for this grant (Irish
Times, 2015b). These new charges over-ruled the'sCEElRommendation, and were embodied into
the Water Services Act, 2014. Domestic consumetts mieters installed can choose to pay based on
the volume used if lower than the standard chargee-“meter charge” and “capped charges” in
Figure 3. The 2014 Act contains several other giows of interest to this study. First, the flaade
introduced in the 2014 Act applies until the en@018 - well into the middle of the next government
term. After this time, a flat charge may continuebe replaced by a volumetric charge. Second, the
Act prohibits the reduction or cut-off of water gly Third, in response to protest concerns, the Ac
provides that Irish Water shares can only be soltbwWing a plebiscite - effectively preventing
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privatisation. Fourth, it provides for the estdnlient of a Public Water Forum to, amongst other
functions, represent the interests of Irish Watmsta@mers.

The 2014 Act was the subject of many hours of debiate in both Houses of the Oireachtas
(parliament)[25]. While the government was critizisfor rushing the Act through the Houses before
and during Christmas holidays, the primary reasoanact the legislation by the end of the year was
to permit Irish Water to commence domestic billingsee Figure 3. The governing parties had a
sufficient majority in both Houses of the Oirea@sdo pass the Act. It was signed into law by the
President on 28 December, 2014. Hence, while the creation of thieutative space was not as
entirely envisaged it did result in the establishtrgf the centre of calculation. This leaves ogen t
possibility of the implementation of this calculetispace as envisaged sometime in the future.

Insert Figure 3 here

Postscript

While we conclude the examination of the implemgoitaof domestic water billing in Ireland with
the Water Services Act 2014, it is of interest tdensome points prior to moving to the discussion
section. By mid-2015 data has been collected frwstalled meters. This data has been transported to
the calculative space at Irish Water and transfdrineappear on the first bills. These have beeh sen
out to customers (see Figure 3). However, repoggest that there is resistance to paying theke bil
with Irish Water receiving as little as half the @amt it has billed for (Irish Times, 2015c). The
calculative space has allowed Irish Water to aiad seinforcing the non-calculative space it i
implemented through the use of proliferation oftsentities as water meters. That is, through the
transformation of the data collected from the wateters they are able to state that leaks withén th
boundaries of peoples’ homes is resulting in ttes lof 46 million litres per day, with Irish Water
declaring that they will assist with measures tifg this issue (Irish Times, 2015d).

While protests over the introduction of the domestater billing are still active and ongoing,
they are no longer widespread or large on numbas. Wworth noting that some of these on-going
protests have been violent, with questions askeldomndemocratic such actions can be (Irish Times,
2015e). Further, the protests are linked with beoassues. For example, one of the main organising
groups, Right2Water, has presented a policy platftirat includes demands for the right to decent
work, an end to the banks’ veto on mortgage remoistas well the abolition of water charges (Irish
Times, 2015f).

Discussion

As we utilise an actor-network theory approachrahg avoiding a distinction between ‘description’
and ‘explanation’ (Briers and Chua, 2001, Lato@91), in this section we provide some reflective
comments. Specifically we return to reflecting ugha contribution of Callon and Muniesa (2005,
p.1245) to whether calculations are “hegemonicthay are “the only possibility for action”. Thedir
subtlety that they add was in relation to therexped number of differing ways that calculations can
be performed. Earlier, we problematised if it skdowlatter whether or not water utilities are resedrc
through direct or indirect methods. We noted thaheory either model is adequate, but in pradtice
an indirect method is utilised, it is problematigedto the ability to subvert resourcing to othezaar
where more visible political gains can be madeeA#ll, it has been argued that water is inherently
political (Bakker, 2012). This was demonstratedha section above in that the provision of water
within Ireland suffered in terms of quality of sipgthrough a lack of investment in infrastructuvée
outlined how a government came to power in 197@utin the promise, which was delivered in 1978,
to abolish domestic rates (which included an eldénoérwater charge). This was followed by two
decades of water resourcing being a political lod&ge. That is, for two decades various attempts to
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instil a direct resourcing method that aimed toradsl the shortcomings of the indirect method were
undermined through politicians using the issueam gheir own ‘ends’. Most importantly, with the
dominance of the indirect model, there was a reéiaon finding alternative sources for the funding
for water services. Two relevant issues arise filmssituation. The first is that the resourcesoded

to the provision of water from these alternativdinact sources were only sufficient to maintain the
service levels already in place. This resulted ianynissues - such as quality, infrastructure
deterioration, and reliability - that threatene@ tbngoing ability to provide a sustainable water
service. The second was that the indirect modearbecreliant on the sustaining of the alternative
sources, such as placing a levy on the buildingstigl. This worked well while the building industry
continued to grow. However, with the beginningla# economic recession of 2007/8 these alternative
sources began to disappear. For instance, as ildinguindustry contracted during the recessiome, th
revenue the government received from the levy Saaritly decreased, meaning that the resourcing
of water services also came under pressure.

What our exploration of Ireland’s water serviceglhtight, therefore, is that switching to a
direct model of resourcing is also not unproblemafhis shows that while there are many differing
ways that calculations can be performed, the actoiastruction of a calculative space is not always
without issue. In this sense, while Callon and Msais (2005) second subtlety notes that some
actors, due to the outcome of translations in tet, will have better access to the means to asesemb
powerful calculations; it still may require a cagesiable amount of effort to bring it into being.igh
may include the need to enrol a whole host of stipypactors.

It is of interest in addressing our research qaesthat we note that accounting concepts,
such as cost, were enrolled by the Irish governmEmtse were enrolled in an effort to solidify the
governments’ programme for setting up the calcutasipace or domestic water billing. However, like
all non-human actors enrolled into efforts to aehi@ certain goal, these accounting concepts are
mediators and as such are likely to entail unirtendonsequences (Latour, 2005). The above data
demonstrates this by noting that the ProgrammeGovernment of the Fianna Fail/Green Party
coalition in 2007 was one of the few examples Hpgieared during the time of investigation where
there seemed to be a focus on providing a suslainedier supply. As we noted, ‘cost’ was inferred
within this document but only as a ‘means’ to pdivi) the sustainable water supply. However by
2009, the Renewed Programme for Government pldmetbtus back on domestic billing, with ‘cost’
again being mobilised to justify this. Hence, tlssue arises with the mobilisation of accounting
concepts - such as ‘cost’ - that they will not adsgly represent the underlying issue of a sudténa
water supply. As demonstrated in our discussiorvebim the domestic water user, rather than these
accounting concepts representing the need fortdiesourcing to build a sustainable water supply,
they represented an extra burden upon their holtseAs seen in Figure 3, “meter charge” and
“capped charges” do not translate into providinguatainable water supply but rather extra money
that a household will need to spend. This, theegfatemonstrates that the understanding of
accounting concepts, such as cost, is not as ssbire as portrayed in the education given within
business degrees or as taken for granted in theirygay use within business and political
communities. Further, as we have argued above, validreturn to below, for the successive
governments ‘cost’ becomes an ‘ends’ of itself.

Enrolling accounting concepts alone was not sufitifor the establishment of a calculative
regime for domestic water billing. Rather powerfultour, 1986) actors needed to be enrolled to
accomplish this, specifically the bailout partnéreat is, the MOU between the bailout partners and
the Irish government gave the latter the abilitystate that direct billing was at the bequest ef th
former. As we outlined in the previous section, Wag in which the MOU was worded focused fully
on ‘cost’ of provision and ‘cost’ recovery througbmestic billing. Hence, the focus began to beyfull
on ‘cost’ and ‘cost’ recovery rather than on wha specific ‘costs’ were a representation of. ‘Cost
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is commonly understood to be a representationjtaineincomplete one, of resources consumed. It
therefore can only ever be a partial representatiavhat is required for the provision of a sustile
water supply. The involvement of the bailout pamnalso exemplifies some of the efforts the
government enrolled to prevent counter-calculatiémsn being performed. The need for such
measures can be seen in the data above. As ewemisued to unfold the mobilisation of the
visionary object of ‘cost’ did not silence thosattit tried to placate. As Callon (1986) notes, for
anything to become taken-for-granted requires tlem@ng of all actors that are being assembled.
Hence, when the new government came to power ichaf 2011, they constructed a new actor, the
Water Services Act 2013, with the intention of mmyithe levying of domestic water through to a
taken-for-granted state. This was to be achievemligh the formation of a national water utilityish
Water, a centre of calculation within which caltiva spaces could be established. Further, the
government utilised a strategy of proliferatiorcteate a non-calculative space to ‘other’ thatrighl
Water. This entailed mobilising many actors - imdhg ‘cost’, ‘cost’ recovery, leaking pipes,
bacteria, local government, greater Dublin, theoRai the MOU, the CER, various legislation,
technology and most especially the meters - inraim@revent the possibility of counter-calculason
to be made.

Proliferation was implemented by the governmenbubh the introduction of so many
entities that the possibility of counter-calculagdecame an insurmountable task. The installation
millions of meters throughout Ireland provides adallustration of this. Many actions - such as
protestors blocking their installation, groups Bhiries’ helping them to ‘disappear’, and videos of
how to uninstall them shared on social media - wedertaken to counter the actors that would assist
with the populating of the calculative space fomastic water billing. However, whether it is thrbug
the threat of prosecution, apathy, genuine sugpothe new billing regime, or any of a multitude o
other motivations, the vast majority of meters ranfexed where installed and continued to collect
the required data. It is therefore interestingge that the meters are important actors for thatiore
of both the calculative and non-calculative spac®gecifically, meters are required to gather
volumetric data that is taken within and helps dastruct the calculative space. This illustratestwh
Callon and Law (2005) meant when they suggestedtiieaboundary between the calculative and
non-calculative space are best not thought of diseimgeographical sense. Likewise, the sheer number
of meters enables the possibility for shutting dawnnter-calculations and in doing so assists with
the construction of the non-calculative space.

While attempts at counter-calculations were onligtiply ‘successful’, they do exemplify, in
line with Callon and Muniesa’s (2005) third subtlebpen discussion and public debate over how
these calculations are constructed. Further, theergment’s backtracking from charging based on
volumetric usage to a flat fee also demonstratas‘ihcould and often should be otherwise” (Law,
1992, p.390). In effect, the attempts at countésetations are akin to the counter-accounts used by
groups within civil society in disputes over a matuesource examined by Apostol (2015). However,
the difference here is that Irish Water was an miggdion that came into being as a result of theyma
problematisations and failed translations over phast few decades, and the assembling of many
differing actors as a result to construct a cattwsdaspace. Apostol’'s (2015) examination was of an
existing organisation that already contained calivg spaces and mobilised the outputs of these in
attempts to achieve its aims. Further, while diffgrforms of protest can be considered as counter-
accounts (Spence, 2009), in this case it was retd#scription provided over the actions of an
organisation that was being disputed, but ratheatwlie meaning of a mobilised accounting concept
was to be. In other words, was ‘cost’ going to espnt the need for billing domestic water users and
the fulfilling of the terms of the MOU, or was b represent the imposition of further burden on
household funds of the families of Ireland durinignae of austerity? In effect, what was intendec as
visionary object was having its very meaning fougyer.

18



Regardless of the differences between this reseamchthat of Apostol (2015), they do
collectively provide implications for future resehr In this study, we examine the implementation of
a regime for domestic water billing with the esistininent of a publically owned utility. In contrast
Apostol (2015) examined the case of a private camppeanting to establish a new venture within a
specific country. They both can therefore be saicdbé examining attempts at establishing new
economic entities and therefore be said to be fogum processes of ‘economization’ (Caliskan and
Callon, 2009, 2010). What is striking, howeverthat both examine the attempts to counter the
establishment of these new economic entities thrqugjitical processes with the use of counter-
accounts and protests. While many actors will ldheke attempts of countering as outside of the
economic frame or as market failures (Callon, 198810) it is notable that both studies reinforce
how entwined within the process of ‘economizatitirése actions are. Further, in both studies it was
the enrolment of so many citizens that allowed ¢hagempts of countering to gain a level of
‘success’. This raises the questions of whetherogeatic action is just confined to voting at an
election and if we allow for it to be a broader geprocesses then how do they interrelate witlseho
of economization? Of course, there is already aaibog literature that has studied aspects of how
these processes interrelate. Here, however, wsugigesting that examining the use of accounting in
the processes of ‘economization’ may benefit frdso @eeing how this interacts with and forms part
of the processes of ‘democratization’. For exampiehis study we saw how accounting concepts,
entities associated with the processes of ‘ecoratioiz, became embroiled in the processes of
‘democratization’ through the Irish government sssively attempting to draw on a specific
legitimacy they may provide. That is, the Irish @owment sought to enrol the visionary properties of
accounting concepts, especially cost, in ordesstmeiate domestic water billing and the formatibn o
Irish Water with economic rationale. As such thegrevseeking to place these actions within the
processes of ‘economization’ rather than allow therbecome political. In this sense, this opens up
the question of whether and how accounting concatsised to assist in efforts to prevent processes
of ‘democratization’ from occurring. Hence it wousttem that there is much future research that
looks at how different entities get constructed amolve between these differing but interrelated
processes.

Part of this may require re-examining the notioficlmange that we mobilise within our
research. The formation of Irish Water came abautpart of the means utilised to implement
domestic water billing. While it is now a taken-granted occurrence it was not always so, with the
organisation not even being mentioned, let alonestracted, until very recently. Indeed, our
description demonstrates how it was only as a tresudecades of events - that could be labelled as
politicising, intrigue, deception, manipulationced, etc. - that finally led to its formation. Foer, it
only came about as an attempt to create a centalaiflation for the required calculative space for
billing of domestic water users. This implies thather than being a so-called rational process of
creation, the formation of Irish Water was much enarprocess of ‘drift’ (Quattrone and Hopper,
2001) that emerged from the mundane daily practidgseople trying to enact and balance many
competing rationalities for the management of watdéthin Ireland. That is, there were many
competing ideals as to what constituted the ‘rigimd ‘wrong’ way to provide resources to cover the
ongoing costs of water delivery that made any giselution problematic. It should be noted that
other options exist (see for example, Marquardt &s$ell, 2007) beyond the use of mechanism of
cost recovery for water utilities if the goal isitaplement a sustainable water supply. As such the
examination of how and why specific outcomes arbieaed may extend our knowledge of
accounting’s role within both the processes of repuization’ and ‘democratization’.

This study has allowed us to understand that Engits - both pre- and post- bailout - that
‘cost’ was enrolled as a visionary object in effaid promote and establish a solution to the variou
issues of water supply in Ireland. However, theighiusage of ‘cost’ proved so problematic and
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unpopular that it influenced the make-up of sudgesgovernments. It was not until the government
assembled many differing actors, including thosenfoutside Ireland such as the Trioka, to create a
calculative space and attempts to ‘other’ this withon-calculative space that the ability to esthbl
domestic billing became possible. In effect, therating of many actors (Briers and Chua, 2001) was
required in order that the current government cadtl what had been previously a political ‘hot
potato’. This highlights that the use of boundabjeats, such as the visionary objects provided by
accounting concepts, is not unproblematic. As &t&riesemer (1989, p.393) note “[tlhe creation
and management of boundary objects is a key proceseveloping and maintaining coherence
across intersecting social worlds.” Here, we hassréned the mobilisation of the visionary object of
‘cost’ and note that it is circulated without aaahtive technology in support. This results ibeing
mobilised in contrasting ways by actors and couateors. Thus for the government, in implementing
billing of domestic water users the concept of ttasas mobilised in line with the economic
rationales around resourcing and meeting the terinthe MOU. For those protesting against the
government and Irish Water's moves to implementngilling system, ‘cost’ was in terms of the
inequitable burden that it would place on privatezens, again illustrated in the “meter chargetlan
“capped charges” in Figure 3. This adds nuancéeofindings of Huntet al. (2013) in that they
suggested that accounting and its concepts woulthdizlised for the economic rationale argument
alone with such mobilisation silencing equity camse Here, while our findings are generally in line
with those of Hungt al. (2013), we find that it is the dispute over wkiadse accounting concepts
should represent that resulted in the outcome fidtaate charge being imposed by the government
rather than the original intention of billing inuger-pays, economic rationale way. The mobilisation
of ‘cost’ to mean the impact on household budgatsl (hence attach it to notions of equity), acted
upon, and in turn enrolled and mobilised large nerstof Irish citizens as seen in protests. This in
turn gave to the government the realisation thégasnthey changed the proposed billing system, the
outcome of the ever nearer election may be swagddeaershadowed by this alternative mobilisation
of the visionary object, ‘cost’. Hence, the abilitymobilise ‘cost’ in relation to equity concemmade

it possible to overcome the arguments of econorattomalisation. In turn, we again see the
entwinement of the processes of ‘economization’ ‘dechocratization’.

Regardless of the outcome of this dispute overntieaning of ‘cost’ it has one important
effect in relation to the focus of this researahshifts the focus away from providing a relialaled
sustainable water supply, to what the impact aradggs will be for the domestic water user. There is
a move away from water as the ‘ends’ of concerreffact, ‘cost’ is not being treated as a ‘means’ t
providing a reliable and sustainable water supply, is treated as an ‘ends’, in terms of the direct
‘cost’ to the domestic user. For example, repartthe Irish Times (2015a) suggest that when billing
began on October 1st 2014 - on a then volumetriisbaaverage water usage across the greater
Dublin area[26] fell by around 20 million litres pday. After the flat rate billing was introducduet
average daily water usage returned almost to theldeseen prior to October. If we put this in the
context of Figure 3, what is striking is the diface between the “meter charge” and the “capped
charges”. The householder in Figure 3 would begdthialmost double the amount if meter charges
were used rather than the capped charge. Therdfiisehousehold has no explicit incentive to enter
into water conservation efforts. This is in linethwEgan’s (2014a) finding that without a method of
accountability in place that it is unlikely behawiawnill change to support water conservation effort
Further, in the present case the measurement systeotentially allow accountability to function -
namely metered charge - is in place but not alloteedperate as intended. As such, with the lower
capped charges it seems unlikely that this willaenthe case. It would seem therefore that thesfocu
on ‘cost’ has limited the chances of it providing'raeans’, or at least part of the ‘means’, to
implement a sustainable water supply. Only time tll if these processes move on to a point where
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Irish Water, regardless of the nature of billingnestablish a sustainable water supply withirahe!
and how this is resourced.

Concluding remarks

In this paper we have aimed to investigate howwalngl accounting concepts have been mobilised in
the implementation of domestic water billing inléned and the effects they have in this process. We
specifically track the efforts of successive Irgghvernments to construct a calculative space aad ho
this eventually resulted in the forming of a cembfecalculations, Irish Water. Further, we have
overviewed how the Irish government utilised atetyg of proliferation - the assembling of many
actors including the Troika, crumbling infrastruetumeters, MOU, new legislation, media releases,
speeches, etc. - in attempts at the creation anecalculative space to ‘other’ the calculative c&pa
they were constructing. The aim of this non-caltwaspace was to inhibit the ability for counter-
actors to calculate. They utilised a strategy ttineyight would limit the possibility of counter-acto
with anti-programs to create counter-calculatidm in the past had limited the ability of previous
governments to implement domestic water billingeffect, this is an example of what Callon and
Law (2005, p.731) note:

“And though we have not sought to show this heral@uation [calculation in its broadest
sense] depends, reciprocally, on the absent pres#nconcalculation; places and processes
where matters are not summed up; places and pexedsere actions happen without the
benefit of qualculation. Qualculation always disewyvits limits.”

Within this process the Irish government mobilisectounting concepts, specifically ‘cost’, as
visionary objects to give legitimacy to these eBdhrough attempting to make domestic water lgllin
seem more rational or the “right” course of actidhe use of ‘cost’ as a visionary object had only
limited success. ‘Cost’ was mobilised in terms ofromic rationality - as understood in politicatlan
business communities — by the government. In tilrmas mobilised in relation to the burden on
private citizens and households by those protesti@gntroduction of domestic billing. Further, &b
was mobilised by the government while having newaltive technology in support of it. This was
retrospectively created in the formation of Iriskal, a centre of calculation, which would estdblis
the required calculative space. That is, the lash® three steps of calculation (Callon and Muajes
2005) is the result that can then circulate beythedcalculative space, which is constructed in the
first step. However, here we see appeals to theepiunalisation of the result of a calculation, ttos
in order to create time to construct the calcuéatipace itself.

Finally, we also note that all of this “politicigih has meant that any focus on providing a
sustainable water supply has been side-lined bst“enoving from being a ‘means’ for this to an
‘ends’ in itself. However, this is an area thatdwe&urther research. As mentioned above when gillin
began on a then volumetric basis average wateruse@ss Dublin fell dramatically but rose again
after the flat rate billing was introduced. It wdudeem then that while the focus became to be on
‘cost’ as an ends in itself, there may have alsmtedfects of domestic billing that at least redutte
pressure on the already crumbling water servicestfucture. This is alluded to by Egan (2014a,
pp.277-278) who notes that “[a] practical implicatifor water regulators is that organisational
networks focused on water efficiency might beconmeardurable, if cost is more effectively utilised
to contribute to addressing water scarcity.”

Our research does have a number of limitations.wikshave noted, one of the major
limitations of the paper is the reliance on secopdiata. However, given our informal discussions
with a number of key actors involved with thesergsgwe are confident that we have presented a
plausible (Ahrens and Chapman, 2006) understarahdganalysis of events as they unfolded. This is
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also a significant area of promise for future resiealt is not often that major new utilities agrhed
within any country, and some commentators havednibteay be a decade or more before the utility
is up to full speed. Another limitation is we ordgtail the story thus far, to late 2014. As therggay
goes “a day is a long time in politics” — the Iridfater story is not over and it has a particulaidi
potential for investigating many issues beyond wizest been covered in this paper.

Notes:

o

10.

11.
12.

13.
14.

15.

In this paper what we mean by a sustainable waigplg is a water supply that can sustain
service quality rather than an approach to supglyimter that has social and ecological
concerns at its core. We also acknowledge thaave lthe former in the long run will require
implementing the latter. However, a focus on thtetaand its links to the former is beyond
the scope of this paper.

This is the media tag given to the European Cemealk, European Commission and the
International Monetary Fund, all of whom contribdite the bailout of the Irish economy.

By economic entities (Muniesa and Callon, 2007) mvean any object or actor that is
assembled in an actor-world (Callenal, 1986) that is primarily associated with economics
or the economy. As the statement above alluddsigod an artificial segregation but a useful
one that has been deployed in the extensive ANTalitire that focuses on economic markets.
So for our purposes economic entities are accagrdoncepts, rate bills, domestic billing,
organisations such as Irish Water, and any other #ttat can be seen to primarily exist in an
economic actor-world.

Seehttp://debates.oireachtas.ie/dail/2011/12/01/0CH:kS.
Seehttp://www.cer.ie/customer-care/water/faqs

For the purposes of this paper, we focus on maomhected domestic water consumers.
Ireland has many small group domestic water scheaiés to those studied by Marquardt
and Russell (2007), which are not the focus here.

On a recent visit to Ireland one of the authorktadaxi ride from Heuston Train Station to
their hotel. During this trip the taxi driver spolabout the troubles that Ireland was
experiencing, including issues of gross inequafigljitical ineptitude, and the impacts these
were having on the ‘common person on the stre@wards the end of the conversation the
taxi driver turned his attention to domestic watdling and the formation of Irish Water.
Specifically, he perceived billing was in effeati@uble taxation for the very same reason that
the previously increased indirect taxation hadbesn reduced.

Population Census of Ireland, 1996, 2011, availabtensus.cso.ie

See Irish Independent, 6 January 1994, p.3.

These levies were permitted under the Planning Begelopment Act 2000, but not
implemented until 2004.
Seehttp://ec.europa.eu/ireland/economy/irelands_ecanaenisis/index_en.htm

Unaccounted for Water is the difference between tb&ume of water entering the
infrastructure and making it through to the finansumer. It is expected that moderated
losses will be incurred through inevitable leaks.

Source - Annual Financial Statements

See
http://www.cso.ie/quicktables/GetQuickTables.aspeName=CNA33.asp&TableName=Nu
mber+of+private+households+and+persons+in+privaiaséholds+in+each+Province+,+Co
unty+and+City&StatisticalProduct=DB_CN
Seehttp://www.taoiseach.gov.ie/attached_files/Pdf%28fENg%20Prog%20for%20Gov.pdf
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16.

17.

18.
19.
20.

21.
22.

23.

24.

25.
26.

See
http://www.defence.ie/WebSite.nsf/72804bb4760386855c610055a16b/2a49a2267d0f095
b80257754004d3el17/$FILE/94315182.pdf/Renewed Pmugm for Government, October

2009.pdf
See http://www.centralbank.ie/regulation/industry-sesforedit-
institutions/pages/governmentguaranteescheme.aspx and

http://www.independent.ie/business/irish/anglo/arngkh-bank-timeline-30438279.html

See for exampléhttp://www.rte.ie/news/2010/0422/130167-economy/

See http://www.telegraph.co.uk/finance/financialcri§i$b0137/Ireland-forced-to-take-EU-
and-IMF-bail-out-package.html
Seehttp://budget.gov.ie/budgets/2010/FinancialStatdraspx
Seehttp://eur-lex.europa.eu/legal-content/EN/TXT/?@ELEX:32000L0060

See

http://www.taoiseach.gov.ie/eng/Work Of The_ DepamntfProgramme_for Government/Pr
ogramme_for_Government 2011-2016.pdf

Although the total cost to a family may have beenmore than €400 per annum, this
additional cost was “one tax too far”. Tax incregsgew taxes and pay cuts in the years since
2008 reduced income of Irish households dramayi¢a#te for example, Irish Times, 2014d).
See https://www.youtube.com/watch?v=2YgS NUuo3E&featy@utu.be and
https://www.facebook.com/pages/Dublin-South-Watetd-
Fairies/909641872430601 ?fref=ts
Seehttp://www.oireachtas.ie/viewdoc.asp?DoclD=27710&&D=59,

Greater Dublin represent about one third of Irelapdpulation.
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Document type

Source

Legislation

www.irishstatutebook.ie

Programmes for Governmen

websites of political party agww.oireachteas.ie

Regulator publications

WWW.cer.ie

Parliamentary records

debates.oireachteas.ie

Media reports

Leading daily broadsheets such as

Irish Times andh

Independent; state broadcasting serviceRRT

Table 1 - data sources

2008 | 2009 | 2015

% % %
Lowest UFW rate 16.8 [21.4 |(21.0
Highest UFW rate 58.6 [58.5 |62.0
Average UFW rate 41.2 (41.4 [49.0

Figure 1 - average UFW - sources: 2008 and 2009, joet of the Comptroller and Auditor
General, 2010, Volume 2; 2015 ttp://www.rte.ie/news/2015/0213/679825-wateraccessed

February 13, 2015.
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Feature

Extracts from CER documentation

Charging principles

Maintain a balance between cost recovery and pultiiity (2014c,
p.7)

Charge for water supply and/or waste water (20pgc8-9)

Water supply charged on volumetnetering (2014c, pp. 8-9)

Standing charge

Domestic Customers will not be subject to a Stagpd@iharge (20144
p.10)

Allowances

30,000 litres per annum free, additional 21,00€ditper annum fg
each child under 18 (2014c, p. 15)

=

Price per volume measure f
incoming water

pE2.44 per 1,000 litres (2014c, p.11)

Charge for waste water

€2.44 per 1,000 litres (2014c, p. 11)

Transition period

Until June 30th, 2015 (or meter install date plireermonths), charge
will be capped based on a volumetassessment equal to averag
household usage (2014c, p.17)

[

D

Figure 2 - key water charge features (Source: Respse Paper on Domestic Water Tariff
Principles and Proposals, CER, 2014a; Water ChargeRlan Consultation, CER 2014b, Irish
Water Charges Plan, CER 2014c)
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1 cubic metre (1m?) is 1,000 litres
Your consumption in more detail

Metered consumption for this period (&) Actual (E) Estmate

Meter number To From Volume
14MU144300 100.895 (A) 61.932 38.963m*

Total metered consumption 38.963m*

Children's water allowance

AONTCE TN IR, oot S T S LaLLIL)
Allgwance Ihis pedad:.. . 2INE 385 0ays KN QaVS XD DN | s vmmesnn 0T
Allowance used this period -10.356m*
Allowance fo be camed fowad | oooom
Metered consumption less allowances 28.607m*

Your charges in more detail

Metered charges for this period Volume Rate Amount

Walel SWRIEH .. st L LA R S EonB I s
Wastewater removed 2B.607Tm* € 185 € 5292

Metered charge € 105.84

Capped charges for this period

01/01/2015 to 31/03/2015 Two or more adults € 260 f 365 days » 90 days

Capped charges for this bill (90 days) €  64.10

Metered bills

Irish Water will usually send you a bill every three
months. Metered charges will be capped until the
end of 2018. The charge for househoids with one
adult is not more than €160 per year for both
sernvices (water and wastewater), €30 per year for
a single service. For households with two or more
adults, the charge is not more than £260 per year
for both services, £130 per year for a single
semnvice. You will be charged the lower amount if
your metered charge is less than the capped
charge: meaning you could save money if you
conserve water. A children’s water allowance of
of 21m* {21,000 litres) a year per semvice is
applicable for each child aged 17 years and
under. Customers who have not registered with
Insh Water are charged €260 per year by default.
The charge is hased on the number of days in the
hilling period.

Payment

Please use your [rish Water account number for
all payments to ensure payments are processed
comectly.

Direct Debit

Please compilete the Direct Debit Mandate with
this bill or you can sign up to Direct Debit at
www water.ie or by phoning us.

Online Banking / Electronic Fund Transfer /
Standing Order

Please use Irish Water's bank account details
from the payment slip with this bill,

Mybills.ie

You can pay through An Post's online service at
www . myhills.ie.

Cash

Bring your bill to pay at any retail outlet where you
see PayPuoint, Payzone or PostPoint signs or at
any Post Office. The minimum payment is €5_
Cheque

Figure 3 — an example of the first domestic waterilh sent in early 2015 (Source: Authors)
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