THE RELATIONSHIP BETWEEN GOVERNANCE AND SERVICE
DELIVERY IN THE MAKANA LOCAL MUNICIPALITY

by

ADRIAN CHRISTOPHER NICHOLAS
(Student Number: 951125)
UNIVERSITY OF THE WITWATERSRAND

TO SUPPORT THE THESIS THAT WILL BE IN PARTIAL FULFILMENT
OF THE REQUIREMENTS FOR THE DEGREE:

MASTER OF MANAGEMENT IN PUBLIC POLICY (MMPP)

SUPERVISOR
PROFESSOR ANNE Mc LENNAN

AUGUST 2018



DECLARATION

I, Adrian Christopher Nicholas, hereby declare that:

The work in this research paper is my own original work. This research paper has not
previously been submitted in full or partial fulfilment of the requirements for the
equivalent or any other postgraduate qualification at any recognised institution of higher

learning.

Date:



ACKNOWLEDGEMENTS

The following people need to be acknowledged for their support and encouragement
throughout the research process:

e My supervisor, Professor Anne Mc Lennan for her assistance and
encouragement that enabled me to complete this thesis.

e The Makana Local Municipality for granting me permission to conduct research
in this institution.

e The respondents of the study for availing themselves and providing invaluable
information in support of the research.

e My wife and parents for their support and encouragement.



ABSTRACT

The policy imperative derived from the legislative framework for local government is to
deliver basic services, utilising a developmental approach in part, to address the legacy of
the past through meaningful participation by the citizenry. However, the expectations
from the local government sphere seem to be beyond the capacity of many municipalities
in the country and the challenge can be linked to governance and service delivery. This
assumption is linked to complexities at the institutional level fused with the political
dynamics at that specific sphere of government. The challenges faced by municipalities
are very different but they are all required by legislation and the citizenry to be responsive

and responsible institutions.

The Makana Local Municipality in the Eastern Cape Province is a case in which to explore
what the effect is of both governance and service delivery challenges. This research sets
out to explore and describe the relationship between governance and service delivery in

the Makana Local Municipality by focusing on the delivery of water.

Once a proud municipality and the recipient of various accolades, the Makana Local
Municipality was on the verge of ruin in 2013. The municipality was faced with
administrative instability and a lack of political oversight and, as a result, the ability to

deliver services, particularly water provision was severely hampered.

The research is premised on the theory of urban governance and utilises a multi-level
urban governance analytical framework to study the dimensions of urban governance at
the Makana Local Municipality through the application of qualitative research methods

guided by the interpretivist paradigm.

In terms of the key findings, the key actors identified in the decision-making realm are
politicians and administrators both within and outside the municipality who lack effective
and efficient oversight and accountability. Decision-making is not evenly distributed but
straddles the different decision-makers internally, with an external bias towards the
ruling party structures for crucial decisions to be made. There is a condensing of decision-
making power located internally within the nexus of the first Executive Mayor and the

Speaker, as well as the nexus between the first Executive Mayor and the incumbency of



the office of the Municipal Manager, but not discounting the external nuanced yet
substantial decision-making power located within the regional and provincial structures

of the ruling party, the African National Congress (ANC).

A lack of leadership at both politician- and administration-level resulted in a lack of
oversight and accountability, which exploited the situation for self-interest expediency

and/or the lack of the capacity to execute the mandate of local government.

The governance, and hence service delivery failure, with particular reference to the
consistent provision of water, was attributed to the disproportionate power distribution
in decision-making that did not allow for meaningful interaction and consultation with a
range of decision-makers who were responsive to the needs and aspirations of the
broader community of that specific municipality. This was compounded by internal
divisions and fractured politics on a municipal level and had an influence on the

governance processes.

The fact that the municipality is both a Water Services Authority and Water Services
Provider but does not have the capacity nor the capability to fulfil both these powers and
functions, leads to a situation where old patterns of service delivery are reinforced and
reproduced, in particular with respect to township communities. Notwithstanding the
efforts by different spheres of government to address the situation at Makana, the
weaknesses that were identified at the municipality skirt around the extent and depth of
the governance challenges that affected the delivery of services. Governance requires
more than just efficient and effective service delivery. Moreover, it requires a focus on
the social structure and institutional norms that shape the ability of communities to
influence their lives. In other words, there is a strong relationship between governance

and service delivery.

KEY WORDS: Municipality, governance, decision-making, governance processes,

governance culture, service delivery.
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CHAPTER 1

INTRODUCTION

1.1 INTRODUCTION

A new dispensation on local government was introduced post 1994 when the Republic of
South Africa became a constitutional democracy. As part of the new dispensation, local
government became central to the transformation and developmental agenda of the country.
The Constitution of the Republic of South Africa, 1996, together with related policy and
legislation, defined local government functions as an array of basic services that mainly
included; the provision of water, sanitation, electricity as well as waste management, storm
water drainage, land use planning and transport planning (Pieterse, Parnell, Swilling & van
Donk, 2008). In addition, the function of local government is to drive the developmental
agenda at that specific sphere of government with the objective of building sustainable and
integrated human settlements that require the complex coordination and the advancement

of sustainable local economies through local economic development (Pieterse et al., 2008).

However, what is expected from local government seems to be beyond the capacity of many
municipalities in the country and has challenged governance and service delivery (Pieterse et
al., 2008; COGTA, 2009; South African Institute of Race Relations, 2014). This assumption is
primarily linked to complexities at institutional level combined with the political dynamics at
that sphere of government. This chapter will establish the background problem, which is to
explore the relationship between governance and service delivery, if any, and the effect
governance has on service delivery by looking at the Makana Local Municipality between the
years of 2011 and 2016. In addition, this chapter establishes the objective of the research and
the research questions that guided the research, as well as providing the delimitation of the

study.

In order for local municipalities to be responsive to their mandate in terms of the provision of

basic services and developmental objectives, governance is central for the attainment of such



noble objectives, as set out in the White Paper on Local Government (1998). However,
according to Ley (2015), Millstein (2010), and Meuleman (2008), the construct of governance
is widely contested with no singular understanding. Governance styles can be defined as “the
process of decision-making and implementation, including the manner in which the
organisations involved relate to each other” (Van Kersbergen & Van Waarden, 2004, p.143).
By drawing on the definition by Razaghi & Finger (2013, p.6), governance is defined as:

The system through which a kind of order is achieved among several actors who

are interacting with each other about a common issue (which is of mutual

interest for the involved parties) even though they might have conflicting
interests.

Through the study of the aforementioned definition, Razaghi et al. (2013) suggest that,
especially from the perspective of urban governance, it is imperative to obtain an
understanding of how power is distributed amongst the decision-makers, the consequences
of that arrangement and the influence it has on how the system performed. To this end
Razaghi et al. (2013, p.7) mention that:
One of the main questions (if not the main) is how power and legitimacy is
distributed among different actors, and what are the consequences of such

arrangements on the way actors interact with each other and ultimately how the
system performs.

Furthermore, Harpham & Boateng (1997) argue that in political investigations of urban
governance systems there are two effects of each power arrangement (governance system),
namely: performance dimensions of the system and the representativeness dimensions of
the system. In this regard, Razaghi et al. (2013, p.7) explain that:

Performance dimensions are about efficiency; whether the system can decide

and implement the decisions in an efficient manner to respond to the needs in

the society. Representative dimension is more about whether the system really

represents and works for the concern of the society which is governed by the
system or not.

The governance system or the power arrangement therefore does have a relationship in
terms of how a system performs, in terms of how services are delivered, as well as how
representative the system is with regard to how democratic the process is towards the
citizenry. It is significant to know how power is distributed economically, socially and
politically and its implications for access to resources for survival (McLennan, 2014). In

addition, it is also important in terms of how the interaction and relationships amongst



decision-makers and institutions comprising the state are being perceived. One can look, for
example at the relationship between the local municipality and civil society and what the
implications are for policy and its implementation, such as the implementation of water policy
at local government level. Moreover, it is important to understand how state entities are
structured and their relationship with citizens given the increasing complexity of society (Mc

Lennan, 2014).

Therefore, governance failure is the disproportional distribution of power economically,
socially and politically throughout the sectors of society, with dismissive implications for
access to resources. The distribution of power can, for example, have implications for the
accessing of basic services such as water. In addition, the failure of governance can also
include the compromising of interaction between a range of decision-makers (constituencies)
and institutions. Given the increasing complexity of society, the state can be structured with
regard to its relationship with its citizens in such a manner that it is not responsive towards

the needs of the citizens and, resultantly, contributes to delivery failure.

Many municipalities in South Africa are not able to function as desired, because they do not
“resemble the imaginary of the White Paper on Local Government and [that] the problem by
and large has been defined as one of institutional capacity failure” (Pieterse et al., 2008, p.3).
A commonly held view is that despite pockets of excellence, the South African local
government system is not working (Cameron & Milne, 2013). Some of the reasons for the
non-functionality of the local government system, as highlighted in the Department of

Cooperative Governance report (2009) are:

« huge service delivery and backlog challenges, e.g. water and sanitation, housing;

« poor accountability and communication relationships with communities;

« problems with the political interphase;

« intra- and inter- political party issues negatively affecting governance and delivery;

« weak civil society formations and

« insufficient municipal capacity due to lack of scarce skills.

The Department of COGTA (2009), highlighted common problems at municipal level resulting
in the breakdown of local democracy, which is underscored by community alienation,
breakdown of social compact, community protests, weak community participation through

ward committees and unresponsive government.



The Makana Local Municipality is not in any way different. Going back to 2008, a situation
emerged where the municipality experienced institutional challenges, which were amplified
nationally by the water crisis the municipality faced in 2013 (Amatola Water, 2013). This is
echoed by the Water Research Commission (2013), which argues that the basis of the
extended water shortage during the year 2013 had not been as a result of drought or a
shortage of water at the source of supply, but was rather an issue of the distribution of the

water and the services provided by the municipality.

The inability to deliver services not only represents an institutional capacity failure, but also
guestions the political governance of the local municipality. Global Water Partners (2000, p.3)
states in a framework for action that a “water crisis is often a crisis of governance” which
relates directly to a failure to integrate policies and practice relating to the management of
water resources. It can therefore be argued that the delivery of water, or the lack thereof,
especially during protracted water outages in the Makana Local Municipality during 2013,
became the hallmark of how the lack of governance may have had an effect, in particular, on
the provision of water. Therefore, as a result, the governance challenges had a direct bearing
on the ability to deliver services such as water to the entire community of the Makana Local

Municipality.

1.2 BACKGROUND TO THE RESEARCH STUDY

The construct of governance from a theoretical perspective is complex and contested
(Canales, 2015; Ley, 2015; Millstein, 2010; Meuleman, 2008). However, the study of local
governance has evolved over time into the acceptance and embracing of the array of decision-
makers and institutions involved in the work of local governments and local politics (Canales,
2015). According to Stoker (2009), local governance is understood to be the process of
decision-makers and their interests, whose complex interaction affects the formulation and
production of local government and local policy. In other words, how local government and
society, through governance, influence local policy decision-making relating to such policy

and its implementation.



In the South African context, local government is given effect through the Constitution of the
Republic of South Africa (1996). The Constitution gives prominence to local government from
a subordinate level of government to a significant sphere in its own right. To this end, the
Constitution articulates that a municipality has the right to govern, on its own initiatives, the
local government affairs of its community, subject to national and provincial legislation.
Furthermore, the Constitution stipulates that the objectives of local government are to
provide a democratic and accountable government and to encourage civil society
participation and involvement in local government matters, including promoting social and
economic development, as well as to ensure the provision of services to communities in a
sustainable manner. Moreover, the Constitution sets out the powers and functions of all three
spheres of government, including the local government sphere. For local government, a
course of action was established through the passing of a policy and legislation proposals that
were enacted for the establishment of a new local government regime for South Africa post

1994.

Through a phased approach, the White Paper on Local Government (1998) was introduced as
well as legislation, such as the Local Government Municipal Demarcation Act (No. 27 of 1998);
the Local Government Municipal Structure Act (No. 117 of 1998) and the Local Government
Municipal Systems Act (No. 32 of 2000) by amendment as the Local Government Municipal
Systems Act (No. 44 of 2003) which in turn was amended to the Local Government Municipal
Systems Act (No. 7 of 2011). Other legislations include Local Government: Municipal Finance
Management Act, 2003 (No. 56 of 2003); Local Government: Property Rates Act, 2004 (No, 6

of 2004) and the Intergovernmental Relations Act (No. of 2005), which was later introduced.

The White Paper of Local Government (1998) which operates within the framework of the
Constitution of the Republic of South Africa, 1996, proposed the establishment of a “new
developmental local government system, which is committed to working with citizens, groups
and communities to create sustainable human settlements which provide for a decent quality
of life and meet the social, economic and material needs of communities in a holistic way”.
Expatiating on legislation, the Local Government Municipal Demarcation Act (No. 27 of 1998)
in essence makes provision for the demarcation of the municipal boundaries. The Local
Government Municipal Structures Act (No. 117 of 1998) provides for the establishment of

municipalities relating to categories and types of municipalities in accordance with meeting



certain requirements, the appropriate delineation of powers and functions between
categories of municipalities, the structures and office-bearers and the appropriate electoral
systems. Furthermore, the Local Government Municipal Systems Amended Act (No. 7 of
2011) provides for the principles, mechanisms, as well as processes that will enable
municipalities to move towards the social and economic upliftment of local communities and

ensure universal access to essential services.

The policy implications of the mandated legislative framework are two-fold: to deliver
services based on a developmental approach to address the discriminatory legacy of the past;
and participation. The local government system has not lived up to its expectations on either
of these objectives (Jolobe, 2014). To this end, Jolobe (2014, p.9) asserts that the whole
approach toward local government “has continued to be top-down in its implementation
[and] characterised by sluggishness in service delivery [as well as] failed to absorb the interest
in the communities in its ranks.” The point is made that the challenges afflicted upon
municipalities indicate that local government in South Africa is a far cry from being a

responsible and responsive institution (van Donk & Williams, 2015).

The state of local government can often be labelled as dismal and the capacity to deliver and
the political will to drive these imperatives are chief concerns (Booysen, 2015). For example,
adverse audit outcomes have been pronounced, as reflected in the Auditor-General reports
for the bulk of South Africa’s 278 municipalities, despite interventions such as ‘Project
Consolidate’, ‘Local Government Turn-Around Strategy’ or, lately, the ‘Back to Basics’ strategy

of national government (Booysen, 2015).

Of its own accord, the national government acknowledges in various official documents such
as the National Development Plan; the Medium-Term Strategic Framework (2014-2019) as
well as the ‘Back to Basics’ approach of the Department of COGTA (COGTA 2014), that there
are serious problems at local government level. Some of the main issues highlighted effecting
governance at local government level include tension in the political interface, erratic
administrative leadership, skills deficiency, poor organisational design, low staff morale and
lack of accountability. It has been noted within the MTSF (2014-2019) that corruption and
maladministration became entrenched in some municipalities and that the status quo has

been advanced by a lack of accountability and transparency in service delivery (The



Presidency, 2014). Moreover, the MTSF (2014-2019) makes explicit reference to the decline

in public trust in local government emanating from poor governance and accountability.

In addition, the same kind of sentiments as articulated above are illuminated in the
‘Diagnostic Overview’ developed by the Eastern Cape Planning Commission (2013), that states
that local government in the province has had to contend with a multiplicity of challenges. It
is mentioned in the ‘Diagnostic Overview’ that the challenges municipalities were facing are
characterised by perceived political interference in the functioning of municipal bureaucracy
and weak systems of accountability for both public representatives and public officials,
amongst others. The overview confirms that some municipalities in the Eastern Cape Province
are characterised by political and governance instability and misalignment between political
and administrative leadership visions. In addition, the report shows there is also no long-term
strategy to build technical, financial and administrative capacity at local government level and
that public participation in the context of local governance tends to be compliance-driven and

tokenistic, as opposed to ensuring meaningful participation that is people-centred.

One such municipality facing governance challenges is the Makana Local Municipality in the
Eastern Cape. The Makana Local Municipality is part of the Sarah Baartman District
Municipality in the western part of the Eastern Cape Province. The municipality comprises the
urban settlements of Grahamstown - the small university town known as the ‘City of Saints’,
Alicedale and Riebeeck East, as well as surrounding rural communities. This area is also known
to be the centre of legal governance in the Eastern Cape Province, internationally revered as
host of the National Arts Festival and steeped in learning, with a reputable university and

some exceptional schools.

The Makana Local Municipality was the recipient of the Vuna Award in 2006, usually
bestowed on municipalities that are excelling in one way or another. However, the period
after 2006 has been marred by various challenges, including the provision of water and
sanitation within the municipality (Amatola Water, 2013; Carlisle, 2014; Eastern Cape
Government, 2014; Water Research Commission, 2008; Sutherns, 2012; Nini, 2014; George,
2014; Makana Local Municipality, 2015).

For example, the major water crisis experienced in the Makana municipal area gained national

prominence and became topical when students and management at Rhodes University



protested over the shortages of water (Rhodes University, 2013). Various civil society groups
within Makana, e.g. Khulumani Support Group for ‘Water for Dignity’, played a crucial role in
mobilising communities around the water shortages that were experienced, and especially
highlighted the plight of the ‘voiceless’ and marginalised people, according to the Khulumani
Support Group (2013). The situation deteriorated to such an extent that, according to Carlisle
(2014), the Eastern Cape intervened in the management of the embattled Makana Local

Municipality, but stopped short of dissolving the municipal council.

It has been suggested that the poor delivery at the municipality is due to a combination of
political and administrative challenges the municipality experienced (Water Research
Commission, 2008). The deterioration of the situation at the municipality prompted the
Provincial Government, with the support of National Government, to institute an intervention

in accordance with Section 139 (1) of the Constitution of the Republic of South Africa.

This study, therefore, explores whether the breakdown of delivery was a result of skewed
distribution of power in decision-making as it relates to the interaction between a range of
decision-makers and how the municipality as an institution compromised the trust of and
relationship with its local citizens, leading to instability in how governance is exercised at the

municipality and affecting service delivery as a result.

1.3 RESEARCH PROBLEM AND PURPOSE STATEMENT

The research problem is premised on exploring whether the governance failures of the
Makana Local Municipality affected the delivery of services to its communities. As alluded to
before, the municipality was not able to discharge its constitutional obligation. It is suggested
that the poor delivery of services is due to a combination of political and administrative
challenges. This problem originated prior to the term of office under study according to the
Water Research Commission (2008), but with an acute manifestation during the term of local

government between the years 2011 and 2016.

Besides lacking administrative stability and political support, the municipality also

experiences poor service delivery, caused by infrastructural maintenance and the eradication



of backlogs such as the provision of water and sanitation to the entire populace of the
municipality (Amatola Water, 2013; Carlisle, 2014; Eastern Cape Executive Council Qutreach
Cacadu District Report, 2013; Water Research Commission Report, 2008; Sutherns, 2012;
Nini, 2014; George, 2014).

The situation at the municipality was aggravated to such an extent that it placed the Makana
Local Municipality in the peculiar position where the delivery of services, in particular the
provision of water, warranted interventions from both the provincial and national spheres of
government, according to Nini (2014). As such, the intervention was invoked through the
application of Section (1) b of the Constitution, as alluded to by Carlisle (2014), because the
lack of the provision of critical services negatively affected the educational, cultural and
economic spin-offs of Grahamstown, a city within Makana municipal space. However, as is
often the case with such interventions, it is otherwise often overlaid on institutionalised
practices and routine ways of doing things, with very little payoff, as argued by Mc Lennan

(2014).

The city of Grahamstown is dependent on institutions such as Rhodes University and other
highly sought-after independent schools within the municipal area and events such as the
Annual National Arts Festival. Clearly, if ordinary poor households and other institutions
within the municipality were not supported through the continuous and sustainable provision
of services and developmental initiatives, the municipality has impinged and violated the
basic civil rights of individuals. This can also adversely affect the sustainability of the region

and the communities of that area.

This study, therefore, explores and describes the relationship and connection, if any, between
governance and service delivery. An argument is made that the delivery of public services to
a satisfactory level is dependent on whether a governance system is in place and is responsive
to the needs and aspirations of the people (Kanyane, 2010). In this regard, the point is that
the achievement of quality service delivery is dependent on governance mechanisms such as
accountability, administrative capacity and internal operations, as well as the organisational
culture as it relates to the implicit norms and values that guide the governance operations of
the institution. The assertion is made by Kanyane (2010) that for an acceptable level of public

services to be sustained:



Public officials are required to display honesty, transparency [in terms of values]
and both internal accountability (within institutions) and external accountability
(with regards to the general public).

Through the application of both an exploratory and descriptive approach and by drawing on
urban governance theory, the research intends to explore and describe how accountability
manifests itself within the power arrangements and distribution amongst key decision-
makers; the interaction among and the relationships between decision-makers; which
decisions were made, how they were made and what their influence on service delivery was;
the main strategies and interest that were advanced and the influence those decisions had
on service delivery. In this regard, this research seeks to explore the settings and interactive
practices linked to the interface between the administrative and political structures and how

these affect service delivery.

Moreover, this research seeks to explore and describe how accountability manifests itself in
coalition building, network formations and the way in which stakeholder selection is
influenced, as well as how the internal operations shape the relationship between the
municipality and the citizens in the manner in which services were being delivered. Lastly, the
research study seeks to explore and identify the governance culture embedded, such as the
implicit norms and values within which the municipality operates, and how this affects service

delivery.

1.4 OBIJECTIVES OF THE RESEARCH

The main aim and objectives of the research are to explore the relationship between
governance and service delivery in the Makana Local Municipality, with a focus on the
provision of water. Firstly, the research explores the key factors in decision-making and how
the power arrangements and distribution amongst key decision-makers, as well as the
interaction amongst and relationships between decision-makers, affect service delivery. In
this regard, the research attempts to gain insight in terms of the dynamics as manifested
through the roles and interest of various decision-makers in the decision-making processes.
The research pays special attention to how the relationship between governance and service

delivery in the municipality is affected by both the nature of the decisions that are made and
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how they are made, and their influence on service delivery; the interests that are advanced

and their influence on decisions within the municipality.

Secondly, the research explores the nature of governance practices and processes within the
institution, and their relationship with service delivery. Linked to this, the research looks at
the settings and interactive practices linked to the institutional structures and the nature of
the interface between the administrative and political structures and how it affects service
delivery. Another objective of the research was to explore whether there are coalition
building and network formations, and how these have influenced stakeholders’ selection
within the municipality that shapes the relationship between the municipality and the citizens

and how the delivery of services is affected.

The final objective of the research was to explore and describe the governance culture
embedded within the municipality and how this affects service delivery. The research
explores the relationship between governance and service delivery by looking explicitly at the
manifestation of the governance crisis through the water provision crisis experienced by
communities within the Makana Local Municipality. Additionally, the research reflects on the
administrative intervention supporting governance and service delivery without evaluating

the administrative intervention itself.

1.5 RESEARCH QUESTIONS

This research study has been guided by the primary research question and supporting
secondary questions that seek to gain a better understanding of what the relationship is
between governance and service delivery, the governance processes and governance culture

at the Makana Local Municipality.
Primary Research Question

What is the relationship between governance and service delivery in relation to decision-

makers, governance processes and governance culture within the Makana Local Municipality?
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Secondary Research Questions

i.  Who makes the decisions involving the municipality and the effect on services to be
delivered?
ii.  What are the characteristics of the governance processes and their influence on the
delivery of services within the municipality?
iii.  What governance culture is embedded within the municipality affecting service

delivery?

1.6 DELIMITATIONS OF THE STUDY

This research study was conducted whilst the Makana Local Municipality was under
administration through an intervention by both the Provincial Government of the Eastern
Cape and the National Government. This research is not an evaluation of the administrative
intervention by either the Provincial Government of the Eastern Cape, or the National
Government. However, the research utilises the general findings and recommendations
generated from the intervention processes as part of the findings, as well as the analysis and

interpretation of the study.

The scope and parameters of the research are limited to the period between 2011 and 2016,
which represents a full electoral term of office. The research focused on investigating the
relationship between governance and service delivery, utilising urban governance theory by
applying a governance framework comprising of an element of decision-making, governance
processes and governance culture. The particular focus regarding service delivery in this study
is limited to the ability of the municipality to provide water and how this ability is influenced

by the governance challenges with which the municipality is faced.
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1.7 CHAPTER OUTLINE

The research report consists of seven chapters. The following provides a breakdown of the

chapter outline of the study:

Chapter One provides the general introduction of the research. The narrative of this chapter
provides the background to the research study; the research problem and purpose statement;
objectives of the research; primary and secondary research questions; delimitation of the

research as well as the ethical considerations upheld in undertaking the research.

Chapter Two contains the literature review of the study. This provides the literary background
that makes the argument to position the study based on research and analysis that was done

previously in the field of study.

Chapter Three is the theoretical framework of the research. The theoretical framework
underpins the study and is premised on urban governance, utilising the analytical framework
that assists in understanding the dynamics of local governance, enabling the researcher to
study the relationship between governance and service delivery within the Makana Local

Municipality.

Chapter Four is the narrative on the research methodology applied in doing the research
study. It provides the basis for the research methodology employed in conducting the
research, by discussing the theoretical framework supporting the research method, as well as
the research design. This chapter also outlines the application of the research method utilised

in conducting the research.

Chapter Five consists of the research findings based on the data collected. The findings seek
to respond to the primary and secondary research questions, by utilising the urban
governance analytical framework to investigate the dimensions of urban governance and by
looking at governance within the Makana Local Municipality. The findings also elaborate on
how the governance crisis manifested itself through the water crisis experienced at the
municipality. The administrative intervention instituted at the municipality through the

support of Provincial and National Government respectively is also looked at.

13



Chapter Six is the analysis and interpretation of the research. This is based on the thematic
areas as per the theoretical framework of urban governance that underscores the imperative
of utilising the analytical framework, focusing on elements such as decision-making, the
interactive practices, arenas (institutional sites) and existence of networks in support of
governance at the municipality. It also looks at elements such as governance processes and
culture at the municipality. The analysis and interpretation is further based on the interplay
of these elements within the space of the provision of services, such as water, at the

municipality.

Chapter Seven provides the summary of the findings, the implications of policy, practice and
theory and distills recommendations to the municipality to be considered, in order to improve

the relationship between governance and service delivery.

1.8 CONCLUSION

The introductory chapter provides various elements in justifying the significance of embarking
on a research of this nature, in terms of looking at the relationship between governance and
service delivery in the Makana Local Municipality. To this end, this chapter consolidates the
background to the research study; the research problem and purpose statement; objectives
of the research; primary and secondary research questions; delimitation of the research as
well as the ethical considerations upheld in undertaking the research. It also outlines the

various chapters of the final research report.
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CHAPTER 2

LITERATURE REVIEW

2.1 INTRODUCTION

By evaluating the scholarly work done in the field of local governance, the literature review is
aimed at providing a structured and meaningful discussion and analysis of the local
governance in the context of the provision of services and the challenges experienced in water
provision in South Africa. The literature review begins by focusing on a brief account of the
evolution of local government since the advent of democracy in South Africa; the legislative
frameworks underpinning and regulating local government; policy guidelines as contained in
the White Paper on Local Government (1998) and governance challenges at local government
level in South Africa. Furthermore, the literature review looks at the nature and form of
decision-making structures in local municipalities. An analysis is also provided of the
governance challenges manifested through the administrative and political contention
evident in the local sphere, as well as the institutional local participation challenges which

stifle community engagement at local government level.

By reflecting on service delivery with a special focus on the provision of water as part of the
literature review, special attention is paid to policy imperatives with regard to the provision
of water, as well as the current state of water provision at municipal level in South Africa. The
literature review aims to gain an understanding of the emerging issues in local governance in
South Africa, by reflecting on the water and sanitation policy and its implementation, as well
as service delivery discontent at local government level. The intention of the literature review
is therefore to justify the research, that is; exploring the relationship between local

governance and service delivery by looking at the Makana Local Municipality case.
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2.2 BRIEF OVERVIEW OF LOCAL GOVERNANCE SYSTEM AND LEGISLATIVE
FRAMEWORK

Central to the local government system in South Africa is the developmental agenda, as
articulated within the White Paper on Local Government (1998). According to Pieterse (2007,
p.3), the White Paper on Local Government (1998) states that, “developmental local
government is local government committed to working with citizens and groups within the
community to find sustainable ways to meet their social, economic and material needs and

improve the quality of their lives”.

The evolution of local government since the dawn of democracy in South Africa, as envisioned
in the Constitution and articulated in the White Paper of Local Government (1998), was,
according to Pieterse (2007, p.4), indeed a demanding project that could only be realised
through a carefully designed and managed process. Pieterse (2007) states that three distinct
phases could be identified in the evolution of local government in South Africa since the
establishment of democracy, namely the pre-interim phase (1993-1996), the interim phase
(1996-2000) and the final phase since 2000. Pieterse (2007) mentions that these phases were

undertaken to effect the ‘normalisation’ of South Africa’s local government.

The policy guidelines as articulated within the White Paper of Local Government (1998) are
mainly focused on directing and guiding how local government should be constituted in
relation to its perceived role and responsibilities, the form it should take and the resourcing
of functions to be performed. According to Thornhill (2008), the guidelines as pertaining to
governance relate to the developmental aspect of local government, the political structure of
the new system of local government, the core function of municipal government and
administration in relation to service delivery, as well as the issue of financing local

government services.

Thornhill (2008) states that the policy guidelines reflect that local government should be
developmental, which implies that it should exercise its powers and perform its functions in
a manner which maximizes its impact on social development and economic growth.
Moreover, it is suggested that the developmental approach is to ensure the alignment of roles

of the members of the public with each sphere of government, and to democratise
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development. Also, according to Thornhill (2008), the policy refers to the structure of the new
system of local government and that it should make allowance for leadership in the political

structure.

In addition, the policy guidelines addressed the core of the existence of municipal government
and administration in relation to service delivery and made provision for various service
delivery options, including contracting out, public-private partnerships and related

mechanisms (Thornhill, 2008).

Municipalities in South Africa are the sphere of government that are primarily responsible for
many of the basic services such as water, waste management, electricity reticulation,
sanitation, storm-water drainage, municipal roads, land use planning and control, as well as
transport planning. Moreover, the role of local government has been expanded to deliver
services in relation to the larger developmental objectives of local government that include:
building sustainable and integrated human settlements and fostering sustainable local
economic development through strategies that exploit infrastructure provision and
maintenance, alongside various other supply-side economic support measures (Petersen et
al.,, 2008). However, Benit-Gbaffou and Rewal (2011) believe that the notion of
developmental local government is problematic in the sense that the idea is quite ambiguous.
To this end, reference is made to the broader role of local government as being not limited
to the provision of basic services, but to also include the creation of sustainable communities

through social and economic development.

The Constitution and the White Paper on Local Government (1998) and the legislative
framework provide the local sphere with the required structure to manage the
administration. The policy and legislative context outlines the elements of political decision-
making and defines principles for structuring administration in an attempt to be more

responsive to the communities it is supposed to serve (Department of COGTA, 2009).

In addition, the legal framework expects municipalities to extend their undertakings further
than administering national and provincial laws. To this end, a municipality must embrace
policies and by-laws actively engaging communities, partner with external stakeholders and
institutions and plan strategically, to implement, monitor and evaluate its performance (de

Visser, 2009). For this to happen, strong political and administrative leadership is required.
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One of the legislative mandates to local government is the Municipal Systems Act (No. 27 of
2000) which governs the manner and way municipalities perform their primary mandate of
service delivery and developmental objectives. According to the Good Governance Learning
Network (2008), the rights and duties of municipal councils, members of local community,
and the administrations of municipalities, are set out in Sections 4, 5 and 6 of the Municipal
Systems Act. Pieterse (2007) makes the point that the Municipal Systems Act (No. 27 of 2000)
established a framework that guides the operation of municipalities, with clear guidelines for
development planning and the provision of services, staffing matters and performance
management systems. These guidelines are to assist with governance at the local sphere of
government. In addition, this section of legislation also sets out frameworks to govern service

tariffs and debt collection, including credit control.

This legislation also spells out, in detail, when and why interventions by Provincial
Government can take place at municipal level. With amendments, the Municipal Systems Act
(COGTA, 2011) was aimed at professionalising the local government. The amended Act aimed
to ensure that the main criteria to be taken into account when appointing senior managers
were professional qualifications and experience. The Municipal Systems Amendment Act
(2011) also disqualifies senior political party office bearers at any level of the party structure
from being appointed to senior manager positions. However, the Act is not applicable to
managers who were appointed before the amendment to the Act. In addition, the
amendments declare that staff dismissed for misconduct may only be allowed to be employed

in any municipality within the country after the period prescribed by the minister has expired.

The Municipal Finance Management Act (2003) is legislation that is aimed at securing sound
and sustainable management of the financial affairs of municipalities. This legislation
establishes a framework for local government finance, dealing with elements such as financial
management and accounting, revenue, expenditure and debt management, responsibilities
of mayors and accounting officers, and financial supervision by National and Provincial
Governments respectively (de Visser, 2009). In addition, the Municipal Property Rates
Amended Act (No. 29 of 2014) regulates the power of local municipalities to apply property
rates within their jurisdiction through fair and equitable valuation methods, as well as making
provision for the exclusion of some property from rating in the national interest, in addition

to the application of a transparent and fair system of exemptions, rebates and reductions.
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Legislation such as the Local Government: Municipal Systems Amendment Act (No. 7 of 2011)
and the Local Government: Municipal Finance Management Act (No. 56 of 2003) is important
for both the institutional and developmental transformation agenda of local government.
During this formative period of local government, various legislations were passed to govern
the local sphere of government. From 1994 onwards, according to Parnell, Pieterse, Swilling,
and Wooldridge (2002), the key focus of the new regime was to democratise local

government, in a manner of de-racializing and integrating municipal structures.

2.3 DECISION-MAKING STRUCTURES IN LOCAL MUNICIPALITIES

The Municipal Structures Act (No 117 of 1998) indicates that there are various categories of
municipalities that include Category A, B and C municipalities in South Africa (COGTA, 1998).
The Municipal Structures Act (No 117 of 1998) also expresses that the member of the
executive council (MEC) for local government in each province decides what type of
structures should be utilised by the different councils. In each of these categories, there are
positions and structures that play a critical role in the political decision-making within these
municipalities. Across all these categories, the role of the Speakers, Members of an Executive
Committee, Executive Mayors and Members of the Mayoral Committee are all pronounced
in decision-making bodies (Zybrands, 2011). In addition, for Category A municipalities, there

is also the Chairperson of a sub-council and a single whip appointed for council.

In terms of the role of the Speaker, the person occupying this position has no executive
authority according to the Municipal Structures Act (COGTA, 1998). The Speaker not having
executive authority is the result of the Speaker being elected by fellow councillors and not by
the public (Zybrands, 2011). The Speaker has the responsibility of chairing council meetings,
maintaining order in such meetings, which are to be held at least quarterly, and to remain
neutral at all times. To this end, the Municipal Structures Act (COGTA, 1998, p.19), states that
“the speaker of a municipality council decides when and where the council meets subject to
Section 18 (2), but if a majority of the councillors requests the Speaker in writing to convene

a council meeting, the Speaker must convene a meeting at a time set out in the request”. In
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addition, the Speaker has two votes, one participative vote and a casting vote in case there is

a tie.

While the position of Executive Mayor has not been provided for in the Constitution, it does,
however, provide for a Speaker, an executive committee and sub-committees. This legislature
saw the relevance for the creation of the Executive Mayor position (Zybrands, 2011). The
powers and functions of the Executive Mayor are set out in Section 56 of the Municipal
Structures Act (No. 117 of 1998). Some of the key functions and power of the Executive Mayor
are to be the entry and exit point of reports received from committee of the council and to
forward these reports, with their recommendations, to the council when such matters could
not be disposed of by the Executive Mayor. When decisions have been made, it is enacted
that the Executive Mayor must report to the municipal council on all decisions taken by the
Executive Mayor. However, Zybrands (2011) believes that the powers and function of the
Executive Mayor contained in the Municipal Structures Act (No.117 of 1998) are extremely

wide-ranging and loosely worded.

Zybrands (2011) highlights for example, that the Executive Mayor must identify the needs of
the municipality and review and evaluate those needs in order of priority, but questions how
needs should be identified and which needs should be determined and receive priority. In
addition, Zybrands (2011) highlights that the Executive Mayor, according to the Municipal
Structures Act (No. 117 of 1998), must monitor the management of the municipality’s
administration in accordance with the council and that this is a potential source of conflict
with the Municipal Manager, who is the head of Administration, and the Accounting Officer.
The question is raised as to how a Municipal Manager can comply with the provisions
encapsulated in these functions when a non-accountable Executive Mayor is being
monitored, which can have the effect of easily becoming prescribing, overruling or critiquing
management. On the other hand, the Municipal Manager will merely become an unassertive
extension of the Executive Mayor. These questions raised a potential conflict that could
characterise the relationship between the Executive Mayor and the Municipal Manager and
have an impact on decision-making within the municipality. To address these shortcomings,
guidelines on the roles and responsibilities of Councillors, Political Structures and Officials
were developed (South African Local Government Association, 2011). These guidelines were

mainly aimed at ensuring that the roles and responsibilities make efficient, as well as timeous,
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governance possible by minimising cross-referrals and overlap of responsibilities as well as
providing guidance on the disputes between the arms of local government (South African

Local Government Association, 2011).

Although not compulsory as indicated by the Constitution of the Republic of South Africa
(Section 160 (1) (c)), the role of the Executive Committee can be three-fold: to coordinate, to
make recommendations and to perform delegated functions. In terms of the coordination
role, when a council has a multiple committee system, the Executive Committee (EXCO)
coordinates findings of these committees and makes recommendations to the council.
Members of the EXCO are usually the chairpersons of such subcommittees, thereby
enhancing the coordination role. The coordinating role of EXCO supports the function to make
recommendations to the council based on reports that were submitted from the various

directorates through the office of the Municipal Manager to EXCO.

Zybrands (2011) makes the point that the EXCO usually consists of “strong” councillors —those
with leadership qualities or knowledge — to fulfil the task of supporting the council. The
number of reports to be considered by council, sometimes due to urgency or even matters of
a more routine nature, require that those decisions are delegated to EXCO. Zybrands (2011)
states that despite the EXCO decisions on delegated matters being finalised, these decisions
were tabled to be noted at council. Therefore, the Executive Committee operates under the
authority of the council. Also, by supporting the structure and process of EXCO, an invaluable
opportunity for the Municipal Manager and other senior officials to actively participate in
EXCO meetings was provided, as normally they were not permitted at council meetings

Zybrands (2011).

Concerns of the potentially exclusionary effects of the mayoral executive committee system
are also raised as an issue (de Visser, 2009). It appears that this system has created a gap
between mayoral committee members and ordinary councillors. This is because the ordinary
councillors feel increasingly disadvantaged due to a lack of access to documentation and
information flow, giving credence to the notion of a lack of transparency and accountability,
as well as autocratic decision-making (de Visser, 2009). If the council wants to express its
displeasure on a decision, according to Section 59 of the Municipal Systems Act (No. 07 of
2011), provision is made that a council may vary or revoke a decision made in terms of the

delegated authority.
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The observation has been made in many councils that debates are largely conducted along
party political lines in a manner that allows for point scoring (Pieterse & van Donk, 2008). The
role of party caucuses is imperative and powerful in terms of how they shape and direct
political debate and how decisions are taken (Pieterse et al., 2008). The authors also point out
that political party caucuses operate and depend on internal factional lines. As a result of this
type of behaviour, the prospect of rigorous debate is eroded because the position assumed
by councillors is to toe the party line and is seldom based on the substantive merits of the
issue at hand (Pieterse et al., 2008). The expectation of the council is to exercise its governing
function in such a way that guidance is given to its employees. Progress must be monitored
and accountability demanded for actions or inactions or failure to meet the standards that
were set out (Thornhill, 2008). The author points out that legislative measures do exist that
enable councillors, through the council, to enforce their authority, but it sometimes appears

that party political considerations stifle the governing power given to the councils.

Decision-making at council level seems to be problematic as some councils have deteriorated
to the extent that they are deadlocked, or are based on ignorance or lack of experience,
especially in the light of the fact that after the first democratic elections in 1995, many
councillors were people with very limited experience in modern organisations (Atkinson,
2007). The weak state of leadership in strategic management in corporate governance, the
shortage of skills to implement, misplacement of skills and senior managers being appointed
without the requisite qualifications, had weakened the performance of municipalities
(Kanyane, 2006). Southall (2007) points out that political appointments, including the lack of

relevant experience, compromise service delivery.

Accountability is the bedrock of any government, as public functionaries are accountable to
the communities for their actions (van Niekerk & Dalton-Brits, 2016). Moreover, the authors
allude to the fact that effective oversight and accountability result in improved governance

and the promotion of effective service delivery.
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2.4 GOVERNANCE CHALLENGES: POLITICAL ADMINISTRATIVE
CONTENTIONS AND PARTICIPATION IN LOCAL DECISION-MAKING

There are deep-seated problems with regards to municipal management and according to

Atkinson (2007, p.61):

such problems appear at different points in municipal organisations:

stalemates between councils and officials; rivalries between mayors and

Municipal Managers; tension between junior staff; a loss of morale and an

ethic of service delivery amongst staff members; convoluted procedures

and red tape; and the appointment of staff with inadequate formal

qualifications, expertise and experience.
The same sentiments are echoed by official documents produced by government, such as
the National Development Plan (2012), the Medium-Term Strategic Framework (2014) and
the document on Back-to-Basics (COGTA, 2014). The National Development Plan (2012)
developed by the National Planning Commission (2012) highlights the tension in the political
administrative interface, instability at the level of administrative leadership, skills deficit, lack
of authority and accountability as well as low staff morale. The Medium-Term Strategic
Framework (2014-2019) mentions the fact that generally there has been a lack of public trust
in municipalities, which have, at times, not managed resources efficiently, maintained basic
municipal services or collected revenue (The Presidency, Republic of South Africa, 2014). The
causes for such anomalies include weak leadership politically and administratively, political
interference in operations, unfilled critical posts, poor financial management application at
municipalities with poor audit outcomes, lack of transparency and accountability, and
ineffective and weak platforms for public participation and communication with

communities (The Presidency Republic of South Africa, 2014).

In the same vein, the Back-to-Basic (COGTA, 2014) document highlights, amongst others,
widespread occurrence of rent seeking and corruption amongst public representatives,
which is reflective of a broader breakdown in the principles and values that should guide
these representatives to lead the local governance system (COGTA, 2014). Guided by the
State of Local Government in South Africa Report (COGTA, 2009) it is mentioned in the Back-
to-Basics concept document (COGTA, 2014) that in a review of 278 municipalities reviewed,

close to a third of municipalities are dysfunctional due to factors that include endemic
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corruption, dysfunctional councils, no structured community engagements and participation
mechanism in place, poor financial management leading to poor audit outcomes, as well as
poor record management. These sentiments are echoed by Reddy (2016) who highlights that
the dysfunctionality of local municipalities in the context of South Africa has assumed
different forms that are notably highlighted by not acting decisively on contentious issues,
as well as a lack of political and management will to take decisive action on challenges facing

local government.

A study to determine where the problem of service delivery originates was conducted in
eighteen municipalities across the Western Cape and the Eastern Cape respectively. One of
the main findings of the study revealed that the role and function of municipalities is not fully
comprehended by most of those in the political and administrative positions (Koelble &
LiPuma, 2010). The study also revealed that national sector departments do not pay adequate
attention to non-performance policies at local level. Resultantly, the exacerbation of these
failures has been attributed to one of, or a combination of, the following factors:
unaccountability by local politicians to their constituencies, administrative incompetence,
corruption and non-communication (Koelble & LiPuma, 2010). These factors are wide-
ranging, which according to the State of Local Government Report (2009) reveals factors that
distress municipal governance and that relate to noticeable strain between the political and
administrative interface; the inability of many councillors to deal with the demands of local
government; inadequate separation of power between municipal councils and political
parties; absence of clear separation between the legislative and executive; lack of
accountability measures and support systems and resources for local democracy and
insufficient compliance with legislation and regulatory frameworks for municipalities

(Department of COGTA, 2009).

The political-administrative interface poses a challenge as to how to influence local
governance within municipalities in South Africa. Thornhill (2008) is of the opinion that the
political-administrative interface is of a rather complex nature as it plays out at the local
government level in general. It is posited by Wooldridge (2008) that “the political-
administrative dichotomy is supported by the notion that political parties express the wishes
of their constituencies as policy, which is implemented by technical skilled, neutral and

professional administration”. However, it is not as straightforward as suggested and this
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dichotomy is challenged at various levels. To this end, Wooldridge (2008) asserts that it is well
established at a theoretical level that managers influence policy in various ways, for example,
by directly giving policy advice to councillors, to prioritising reports and preparing agendas.
Senior administrators do have a level of administrative discretion with respect to how policy
is interpreted and turned into programmes within the institution and this implies that these
senior bureaucrats operate in a value-laden discretionary space, as opposed to one that is
purely technical. However, there is no conclusive consensus in the available literature on
whether senior bureaucrats dominate the political-administrative interface in developing

countries such as South Africa (Cameron, 2010).

The Municipal Systems Act (No. 32 of 2000) attempts to regulate the political-administrative
interface in South African municipalities (Wooldridge, 2008). For example, the legislative
measures that are put in place, such as Section 53 (2) (a) and (b) of the Municipal Systems Act
(2000) stipulates that the respective roles and responsibilities of each political structure and
political office bearer and Municipal Manager must be defined in precise terms in writing and
be acknowledged and given effect to in the rules, procedures and instructions of the policy

statement. In addition, the Municipal Systems Act 32 (2000, section 53 (5)) indicates:

that in defining the areas of responsibility of each political structure and

political office bearer and of the Municipal Manager, the manner in which

they must interact must be determined, appropriate lines of accountability

and reporting must be determined, and mechanisms, processes and

procedures for interaction between the political structures and the

Municipal Manager and other staff have clearly been established.
Thornhill (2008) states that in the application of this aforementioned section of the Act, there
are some serious shortcomings, political power prevails and administrative responsibilities
are subjugated. To this end, Thornhill (2008), mentions that the practice at municipal level
has shown that political power often prevails and that Municipal Managers succumb to the
pressure of political initiatives. What often compounds matters, for example, is the
appointment of Municipal Managers in an acting capacity on a year-to-year basis who, as a
result, become more prone to political whims and possible removal from the acting capacity
(Thornhill, 2008). According to Thornhill (2008), this leads to Municipal Managers sometimes

being put in difficult situations where they may prefer to accept the political decision in order

to prevent the possibility of demotion.
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Thornhill (2008), is also of the view that Municipal Managers should be able to distinguish
when the decisions to be made fall outside their administrative authority and within the
political realm of council or a political office bearer. To this end, he argues that the decisions
made by the administrative head are deemed to be decisions on practical operational steps
to give effect to the political office bearers’ decisions. However, these decisions should be

viewed as no less important than decisions made by the political principals.

Since 2000, municipal councils have had the authority to appoint both the Municipal Manager
and the directors that report directly to him/her, as highlighted in the Municipal Structures
Act (1998) (de Visser, 2009). This type of arrangement ensures that the administrators in
municipalities operate in a synchronised manner with the political principals in the municipal
executive (de Visser, 2009). However, de Visser (2009) states that there are some challenges
with this configuration, despite these objectives being supported. For example, political
instability within a municipal council now has an immediate and serious knock-on effect on

senior management.

It is suggested by Wooldridge (2008) that when there is a change in political leadership or
even a change within the ruling party as well as a switch in a ruling coalition, it often leads to
the removal or dismissal of the Municipal Manager and sometimes even to the dismissal of
senior managers reporting to the Municipal Manager. This phenomenon results in large
numbers of vacancies in the two top layers of management of municipal administration (de
Visser, 2009). According to the National Treasury, 15% of the positions in senior municipal
management were vacant between 2006 and 2007. A concern was also echoed by the
Municipal Demarcation Board that the municipal administration was thus suffering due to the

lack of continuity at senior management level (de Visser 2009).

For example, Ndudula (2013) elucidates how the party political office bearers interfere in the
administrative affairs of a municipality, especially with the appointment of senior

administrators. To this end (Ndudula, 2013, p.41) states that:

The ANC through cadre deployment policy tasked the Amatole Regional
Executive Committee to deploy trusted cadres both in the municipal council
and administration. In trying to gain control in administration, the Mayor
and some councillors wanted to ascertain that all key administrators are
serving the interests of the ruling party. During this period the ANC regional
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committee tried to ensure that those that are not adhering to its agenda

are fired. This situation created acrimonious tensions within the council.
COGTA (2009) suggests that the contestation between the administrative and political
interface is a manifestation over control and access to state resources (COGTA, 2009). This
point has also been highlighted by Ndudula (2013, p.43), who suggests that the infighting

linked to the political structures in the Mnquma municipality can be attributed to

political patronage by either councillors or administrators and to a political

faction within the regional party structure; control and management of

municipal resources to secure personal interest of political leaders serving

in the structures; ensuring that the regional structures determine who is to

be appointed in strategic priority positions and awarding of tenders;

alignment and allegiance of councillors along National Party political

factions and council and municipal decisions taken must first have blessing

of the political party.
COGTA (2009) mentions that evidence suggests that the political/administrative interface, in
some areas, resulted in factionalism on a scale that is akin to a battle over access to state
resources, rather than any policy or ideological difference. Political factionalism and opposing
interests over the last few years and the resultant effect of creating new political alliances
and elites have contributed to the deterioration of the functionality of some municipalities
within the country (COGTA, 2009). The lack of values, ethics or principles in these cases
indicate that there are public representatives and officials for whom public service is not a
major concern, but who are instead accruing wealth at the expense of poor communities is
their priority (COGTA, 2009). The assessment further argues that relationships are tainted due
to the contestation of resources amongst the elite of local areas. Wooldridge (2008), believes
that the nature of the relationship between the politics and the administration has substantial

implications for how policies are made and how the administration is orientated towards its

mandate; as well as the stability and efficiency of the institution.

However, the tension is not limited to the political/administrative interface but is also present
amongst political positions within the municipal arena (de Visser, 2009). The author states
that a persistent source of conflict and tension is noticeable in the role definition and
clarification of the speaker vis-a-vis the municipal executive, the mayor. According to de
Visser (2009), an earlier study found that there are instances where the relationship between

speakers and executive mayors is poor. It has been confirmed by (de Visser 2009, p.17) that:
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self-defeating patterns of behaviour characterise interaction between the
executive mayor and the speaker and that both act in a way that is
detrimental to themselves and the municipality. There is little
understanding and concern about the consequences of the poor
relationship between them and the negative impact this has on the
municipality.
Because the constitution bestows both legislative and executive authority on the municipal
council, the potential is there for a possible uneasy relationship between the speaker and the
municipal executive (de Visser, 2009). For example, Ndudula (2013) notes that there was lack
of trust, resulting in a tension-filled relationship between administrators and politicians
within the municipality. It transpired that there was one faction consisting of the Executive
Mayor, the Municipal Manager and some of the councillors and another faction consisting of
the Speaker, the Chief Whip and some municipal officials. According to (Ndudula, 2013, p.44)

these different camps are seen as:

two factions that are operating parallel, resulting in Mnquma Local

Municipality having two heads of administration. Hence the current

Municipal Manager is considered to be legitimate and has the support of

the Executive Mayor whilst the other group led by the Speaker has installed

an Acting Municipal Manager. The two structures in the administration have

caused instability as a result of governance challenges, due to the non-

sitting of council meetings, as the Speaker’s faction sit meetings without the

Executive Mayor and the Municipal Manager.
The fact that the Municipal Speaker presides over and participates in council meetings where
executive and administrative issues are discussed and debated, calls for a more nuanced role
of the Speaker (de Visser, 2009). Additional power may be delegated to the Speaker as
articulated within the Municipal Structures Act (1998). For example, it is well-known practice
for the Speaker to delegate the council to take on responsibilities related to community
participation and councillor support and as a result, these functional areas attract a great deal
of politicians (de Visser, 2009). Moreover, these engagements by office-bearers within the

municipal community are a political activity and at times, Speakers do not limit themselves to

organising and managing the quality of the community engagement (de Visser, 2009).

They also become active participants, often to the annoyance of the municipal executive (de
Visser, 2009). For example, in the case study of the Mnquma Local Municipality, (Ndudula,

2013) states that in November 2012, the situation in the Mnquma Local Municipality

28



worsened when some of the ANC councillors and opposition councillors attended a special
council meeting arranged by the Speaker to remove the Executive Mayor, which resulted in a
new Executive Mayor being appointed. As a result, tension continued as most of the
councillors were not part of the council meeting. Ndudula (2013) states that this situation
impacted on services not being extended to citizens. This resulted in residents’ associations
expressing their displeasure about the lack of services, which included no refuse collection,
street lights not being maintained and there being no progress on the housing development

projects.

Similarly, de Visser (2009) mentions that councillor support to communities may become a
space for “petty politics” in the council. However, according to Benit- Gbaffou & Rewal
(2011), politicians have largely been discredited in local government space and workings.
Benit-Gbaffou & Rewal (2011) argue that politicians at local level are equated with either
corruption or political violence and are therefore detrimental to local accountability. From an
administrative point of view, Benit-Gbaffou & Rewal (2011) state that successive local
government reforms after election partly allowed for a renewal in municipal staff and, in
some instances, the politicisation of hiring officials transpired into a high level of instability.
According to Benit-Gbaffou & Rewal (2011) these crucial dynamics seem to be under-

researched in South Africa.

The state of affairs indicated above usually leads to a situation where relationships at the local
level between those that govern and those that are governed are tarnished by disagreement
amongst the elite of local areas, leaving communities frustrated with regard to poor
institutionalisation of systems, service delivery and political governance (COGTA, 2009).
Moreover, a culture of patronage and nepotism has settled in many municipalities, rendering
the formal municipal accountability system inaccessible to and ineffective for many citizens.
This has been confirmed by McKinley (2011), who argues that networks of patronage are
viewed as a source that incubates and sustains corruption, drives and directs the formal
participation processes and determines who benefits or not from delivery, and that is most

often linked to party political networks/links.

Citizens have lost confidence and trust in local governmental systems, and one way to show
their displeasure is through community protests, which may be seen as a symptom of the

alienation of citizens from local government (Department of COGTA, 2009). In this regard,
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McKinley (2011) argues that formal channels for citizens’ participation have been politically
manipulated to marginalise ordinary people from all political parties. According to the author,
fear of dissent/freedom of expression has been created as well as an almost complete lack of
access to information. McKinley (2011) further argues that the situation allowed for the
closing down of popular space for contestation of ideas and accountability. Moreover,
McKinley (2011) is of the view that power has been centralised, apart from responsibility

being centralised.

As part of the institutional arrangements to promote local governance, Naidu (2008)
mentions that the ward committee system in South Africa was constructed to enable local
communities to be part of their own developmental needs. However, Naidu (2008) asserts
that ward committees in their present form are dysfunctional and argues that they presently
function as a formal mechanism through which local communities communicate with
municipalities, but this has resulted in weakened public participation. Pieterse (2007) is of the
view that the way the current model is applied runs the risk of co-option by civil society,
promoting consensus-seeking forms of participation through the ward committee system,
which can be viewed as overly formalised by some reinforced patronage politicians. Pieterse
(2007) argues that participation in ward committees appears very restricted because it is only
extended to a few representatives of interest-based membership organisations, whose work
is usually removed from decision-making processes that involve prioritisation and resource

allocation, especially as it relates to big budget items.

According to Steyn (2008), the causes of the present dysfunctionality of most ward
committees can be categorised into three broad areas. Firstly, participation and engagements
within ward committees are premised on a formal, legalistic understanding of participation,
with those who participate being viewed as beneficiaries or clients of government’s
development interventions. Because participation is underpinned by a technical approach to
participate, it does not allow citizens to engage sufficiently with issues of power and politics.
This means that people are not part of the actual decision-making processes, as decision-

making power resides somewhere else (Steyn, 2008).

Secondly, participation in ward committee structures mainly benefits those that are part of

organised and well-resourced social groupings, with local party political actors having access
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to local power-holders. A large sector of unorganised, poverty-stricken voices is usually

excluded.

Thirdly, Steyn (2008) argues that power relations in ward committees, in the form of party
political actors, organised groupings and ward councillors/power-holders are shaped by
powerful interests and the agendas and outcomes of ward committee participation processes
are determined by ward councillors, together with local party political actors. The view is held
that most of these local spaces have been reserved for party political purposes, whereas those
outside the ruling party are simply not welcome and are treated as uitlanders (McKinley,
2011). Because of the nature of participation and decision-making processes, Pieterse (2007)
is of the opinion that ward committees are at risk of fostering gatekeepers that make it
difficult for dissenting and contrary voices to emerge, and that there is a need to look at more

innovative approaches to participation at that level.

In addition, Naidu (2008, p.87) highlights several other problems with how representation is

constituted at the local municipal level. These include the following:

Ward committees lack clear focus and show a lack of clarity around roles
and responsibilities as well as a lack of both administrative and
infrastructure support; have no real power and are therefore not taken
seriously by the community or by the decision-makers in the municipalities
and in many instances, ward committees have become nothing more than
extensions of political parties and are easily subjected to manipulation;
ward committee members have insufficient training to carry out mandated
activities and ward committees have displaced many vibrant community
initiatives such as ratepayers’ associations, residents’ associations, cultural
groupings, etcetera.

The ward committee system has become a convenient tool through which municipalities can
argue that they have satisfied the public participation compliance as demanded by legislation
(Naidu, 2008). Naidu (2008) argues that local participatory mechanisms do not provide the
necessary space for citizens to raise their issues and to influence policy to address their needs
in any meaningful way. The resultant lack of responsiveness to the needs of communities has

become part of a vicious circle of apathy among citizens on the one hand and mass action by

some communities on the other hand.
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In an attempt to explain the division between the citizenry and the local government, de
Visser (2009) asserts that a noticeable contradiction exists between the legal framework for
community participation and incidences of protests that are targeting councillors and
municipal administrations respectively. This is notwithstanding the fact that although
legislation created ample spaces and platforms and procedures for community engagements
with local government, it is evident that communities elect to take their grievances to the

street (de Visser, 2009).

As a result, these protests expose not only the current shortcomings in service delivery, but
also the presence of untapped local energy and involvement with municipal governance (de
Visser 2009). This view of popular protest is confirmed by Atkinson (2007), who argues that
the reasons why services are not provided by municipalities or are provided at sub-standard
level, is because decision-making is characterised by a lack of responsiveness and is devoid of
democratic principles. It is suggested and argued by de Visser (2009) that there is good reason
to revisit this approach of citizen participation and to seek more insights into how
communities really wish to relate to municipal administrations. It is further argued that this
could lead to the deepening of democracy at a local level and that more adequate strategies
at a municipal level be looked at for translating this potential and the enabling framework

into genuine engagement, to assist governance at the local space (de Visser, 2009).

2.5 WATER AND SANITATION POLICY AT LOCAL GOVERNMENT LEVEL

The Water and Sanitation policy (1994) is based on principles within a context that assumes
universal human rights and equality of all persons regardless of race, gender creed or culture
(Department of Water Affairs and Forestry, 1994). More specifically, highlighted by the Water
and Sanitation Policy (1994), these principles are inter alia: development should be demand-
driven and community-based; basic services are a human right; some for all, rather than all
for some; equitable regional allocation of development resources; water has economic value;

the user pays; integrated development and environmental integrity (DWAF, 1994).
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This policy is implemented across the spheres of government as expressed in the institutional
arrangements of the policy. All three spheres of government in South Africa have roles
assigned for the implementation of the policy. According to the policy (DWAF, 1994), the role
of the national sphere is expressed in two distinct areas, which include the management of
the nation’s water resources in the public interest and to ensure that all the citizens of the
Republic have access to levels of water and sanitation services. At provincial level, this sphere
of government has a shared responsibility to ensure service provision, through the promotion
of effective local government. This is to be achieved through the cooperation of the
Department of Water Affairs (now called Department of Water and Sanitation) and the
Provinces. Their joint interest is the development of the capacity of local government to
provide water and sanitation on an equitable and efficient basis. In terms of local
government, the key to sustainable water and sanitation development as per the policy is the

existence of functional and competent local government (DWAF, 1994).

At community level, the policy imperative regarding the provision of basic water supply is

defined as follows:

Each person to consume 25 litres per day as a minimum requirement; the

maximum distance which a person to cart water to their dwelling is 200m;

the flow of water from the outlet should not be less than 10 litre a minute

and the water should be available on a regular, daily basis; the supply

should provide water security for the community; its health-related quality

is as important in achieving the goal of a water supply adequate for health;

the desirability to upgrade a basic service to provide for household

connections should be taken into account during planning.
There was also a shift in the approach of government policy with the introduction of the Free
Basic Water policy in 2001, developed within the municipal and intergovernmental policy
framework (DWAF, 2003). The free basic services approach is a position taken within the
context of the government’s position towards social welfare to ensure all South Africans can
afford water services that are sufficient for hygiene and health requirements (Muller, 2009).
Subsequently, to consolidate the water and sanitation policy landscape, the Department of
Water Affairs produced the Strategic Framework for Water Services (2003). This strategic

framework with the sub-title: “Water is life, but sanitation is dignity” is meant to provide a

comprehensive framework as an “umbrella framework” to address the full range of water
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supply and sanitation services, including the relevant institution which includes district and

local municipalities.

A distinctive feature of the local government sphere in South Africa is that it is two-tier, with
wall-to-wall local government at both the local and district levels respectively (Water and
Sanitation Programme, 2011). The responsibility of water provision is allocated either to the
local or district municipality. It is, however, common practice for the district municipality to
be a Water Services Authority (WSA) and the local municipality, in its areas, to provide water
services on its behalf, known as Water Services Providers (WSP), as contained in the Water
Services Act (No 108 of 1997). The Water Services Act (No 108 of 1997) provides for different
institutions, namely the Water Services Authority, Water Services Provider, Water Board and

Water Services Committee.

Specifically, for municipalities, the overarching objective of this legislation is to help
municipalities handle their role as Water Services Authorities as well as Water Services
Providers. The main features of a Water Service Authority are as follows, its function is to
ensure access to water supply and sanitation; it must be a category A, C or B municipality (if
authorised by the Minister) and it may perform the functions of a Water Services Provider or
enter into contract with a Water Services Provider. On the other hand, the obligation of a
Water Services Provider under contract is to provide water and sanitation services physically
to communities and this function can be performed by various institutions which may include
the municipality, the Water Board, a community-based organisation, a non-governmental
organisation, the private sector or any other private or public body. In addition, no person
(legal entity) can operate as a Water Service Provider without the approval of a Water Services

Authority (DWAF, 1997).

This delineation of powers and functions is not without challenges. In this regard, problems
have been experienced related to clarity of roles and responsibilities, allocation of budgets,

and addressing instances of poor performance (Water and Sanitation Programme, 2011).

Muller (2009) highlights some of the challenges that surround the institutional arrangements
of water supply at the local sphere of government. The author articulates that with the
emergence of a relatively independent form of local government post 1994, the acceptance

of this kind of autonomy reflected the importance of participation in democratic governance
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processes. The decision was therefore made to place the functional area of water services in
the local sphere of government, with the recognition of the concurrent role that national
government would play. However, less importance was given to specific technical
requirements of water service delivery at the local level (Muller, 2009). The provision of water
is a highly complex function as it consists of a combination of infrastructure designs and
provision, natural resource management, effective and efficient operation as well as
maintenance and community awareness in terms of infrastructure maintenance, health and
hygiene issues (Human Science Research Council, 2005). In addition, the aforementioned
report mentions that in the implementation of the policy, making good policy decisions for

water is a challenging task for municipalities in South Africa.

According to Tissington (2011), municipalities are faced with a myriad of challenges relating
to capacity to perform, as well as a lack of strong management and leadership. Regarding
capacity, mention is made of the shortage of critical skills and competencies in most
municipalities, especially poor and rural municipalities. For example, the Water Research
Commission (2008) reflected that the Makana Local Municipality experienced some serious
challenges with regard to operations and maintenance of water and sanitation infrastructure,
evidenced by power and water cuts. Based on an institutional assessment by the Water
Research Commission (2008), the municipality suffered sufficient technical skills in filled
posts, but also questioned whether appropriate and adequate capacity and expertise was in

place.

These sentiments are echoed by the Water and Sanitation Programme (2011), which
mentioned that many municipalities do experience problems in attracting and retaining the
managerial and technical skills with the relevant experience to manage operations
adequately. Another failure is lack of management and leadership, complicated by the
involvement of political representatives in the management of service provision (Tissington,
2011). However, in the case of the Makana Local Municipality, what complicated matters was
a general lack of trust between municipal officials and councillors, as well as a differing of the
objectives of councillors and officials (Water Research Commission, 2008). This difference in
objectives meant councillors usually had a short-term view with the focus on infrastructure
and services, and did not consider sustainability of operations and the maintenance thereof

(Water Research Commission, 2008). Moreover, political differences and pressures have
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reportedly led to several resignations at the municipality (Water Research Commission,

2008).

Post 1994 with the newly established municipalities, the contestation in municipalities has
been characterised by control over procurement and personnel decisions due to political
battles that have delayed or sometimes even halted development projects (Muller, 2009). In

this regard, Muller (2009, p.233) makes the point that:

Any analysis of the practice must thus recognise that where employment

and procurement decisions are made and resources are allocated between

communities for service provision, patronage brokers will seek to expand

their influence and profit.
The way people are appointed to decision-making positions can be interpreted in various
ways such as redress, deployments linked to political affiliation and trust within the political
party or patronage (Muller, 2009). It could mean the people that are appointed reflect the
community served, which is in line with the policy of affirmative action or, alternatively, it
could mean the appointment of politically trusted people from local political structures, or
that people are appointed to assist a specific interest group that will make it easy to take
control of public resources for private benefit (Muller, 2009). Therefore, many municipalities
were left without the technical and professional capability that undermined service delivery
and instead created an over-reliance on consultants, lack of the correct application of
administrative due processes and regulations, inappropriate outsourcing and poor decision-

making, all of which have an impact on policy implementation (Munslow & Mc Lennan, 2009).

2.6 THE STATE OF WATER PROVISION AT MUNICIPAL LEVEL

The notion of “service delivery” has become a popular, globally used phrase to signify the
distribution of basic communal needs and services which include the provision of housing,
water, sanitation and electricity, as well as infrastructure and land which communities are
dependent on for their daily existence (Reddy, 2016). In the context of local government,
Reddy (2016) asserted that provision of municipal goods and services are deemed to be public

and are meant to enhance the quality of life. Moreover, Reddy (2016) remarked that the
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services municipalities provide are deemed public in order to enhance the quality of the lives

of citizens at that level.

According to a report issued by Statistics South Africa in 2016, there has been an increase in
the demand of access to basic services post 1994 in South Africa (Statistics South Africa, 2016).
The report indicates that between 1996 and 2016, the overall total number of households in
South Africa has increased from 9 059 571 to 16 923 309. The report claims that KwaZulu-
Natal and Gauteng have, over the years, had the highest number of households, with 17%
and 29.3% respectively of the total number in 2016, whilst the Eastern Cape had the highest
decrease in households, from 11. 7% in 2011 to 5% in 2016.

Statistics South Africa (2016) indicated that the percentage of households with piped water
inside the yard has almost doubled from 16.6% in 1996 to 30% in 2016, whilst the percentage
of households having access to water inside the dwelling has stayed fairly constant at 44%
between 1996 and 2016. The survey provides a breakdown of the percentage of households
with access to safe drinking water by province, with the majority of such households in the
Western Cape and Gauteng (93,2% and 92,9% respectively) having access. The provinces with
the lowest percentages of households with access to safe drinking water include

Mpumalanga, Limpopo and the Eastern Cape with 77,3%, 75,5% and 72,7% respectively.

Additionally, the percentage of households with no access to piped water decreased from
19,7% in 1996 to 10,1% in 2016 according to Statistics South Africa (2016). Moreover, the
survey indicated that 23,4% of households in South Africa experienced some water
interruptions in the three months before the study was conducted. The study mentioned that
there are large differences between those municipalities with the least interruptions and
those with the most interruptions, with False Bay at 85,1% and Emthanjeni Local Municipality
at 1,5%. According to the study, nearly 25% of the households in Makana Local Municipality

experienced water interruptions in the three months before the study was conducted.

There are also areas in the country where there are serious backlogs with the provision of
basic services such as water, due to skewed development practices as part of the apartheid
legacy of the country. In this regard, the highest water backlogs, in terms of the number of
households, are found in the provinces of Limpopo (17,2%), KwaZulu-Natal (16%) and the

Eastern Cape Province (12,8%).
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It is not surprising that one of the main challenges facing municipalities, as perceived by the
households surveyed, is the lack of a safe and reliable water supply (Statistics South Africa,
2016). According to Muller (2009) this situation is due to problems in the management of
public supplies and he suggests that most water supply interruptions were management-
related and are consistent with operational information about service management. In
addition, such interruptions are most likely as a result of technical problems or are due to
uncontrolled consumptions in one area, leading to shortages in another area (Muller, 2009).
It also links well with the argument that community protest is over municipal performance,

which is on general poor service delivery, instead of cut-offs specifically (Muller, 2009).

2.7 SERVICE DELIVERY DISCONTENT AT MUNICIPAL LEVEL

The Back-to-Basics document acknowledges that local municipalities in South Africa have
been confronted with a series of problems (Department of COGTA, 2014). This concept
document highlights that:

Institutional incapacity and widespread poverty have undermined the

sustainability of the local government project, leading in some instances to

a catastrophic breakdown in services. Slow or inadequate responses to

service delivery challenges are in turn linked to the breakdown of trust in

the institutions and councillors by communities. Social distance by our

public representatives is a major cause for concern.
The service delivery failures by municipalities are possibly attributed to elements of uneven
and unstable governance (Department of COGTA, 2009).The identification of inefficient and
ineffective administration is attributed to the susceptibility to inappropriate political
interference; poor political and administrative oversight and weak compliance; inability to
respond to complexity of demands and expectations and huge variables in spatial locations,
skills base and socio-economic legacies (Department of COGTA, 2009). Resultantly, there are
growing frustrations, as evidenced by service delivery protests, as well as a degree of

alienation towards local government, demonstrated by such communities.
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According to the 80/20 Report, grievances from communities in general include the service
delivery of water, housing, sanitation, or electricity (South African Institute of Race Relations,
2014). The report articulates that in some instances promises made to communities had not
been met, whilst on the other hand, delivery had been interrupted. In addition, where
services such as water have been supplied after protest action, the water has sometimes been
dirty (SAIRR, 2014). Given the historical divide and segregation of communities based on race
in South Africa, the fact that the dissatisfaction is not confined to the black townships that
are known to be poorly serviced is remarkable (SAIRR, 2014).This trend is noticeable amongst
white ratepayers from historically exclusive white areas who have voiced their displeasure
periodically on the lack, or non-provision of services (SAIRR, 2014).The practice, until it was
outlawed by the courts, was for members of these ratepayers’ associations to sometimes
withhold payments for poor service delivery and place the money into a trust account to be
utilised for services provided by private contractors. However, the report acknowledges that
protest action is largely restricted to what is known as black townships or informal
settlements within the larger metropolitan or local municipalities. It is also noted that one of
the characteristics of service delivery protest, according to Dassah (2012), has an urban
complexion and, surprisingly, that these actions tend to be the most prevalent in

municipalities with better service delivery performance in metropolitan areas.

Communities are of the view that decisions do not respond adequately to the needs and
values of the communities (Institute for Democratic Alternatives in South Africa, 2010). It is
argued that this is directly in contradiction to the local government legislative framework that
underpins local governance that supports the idea of community involvement in decision-

making on issues that affect people’s lives daily.

According to Botes, Lenka, Marais, Matebesi, and Sigenu (2007), there are four categories
that reasons for unrest could fall into, namely; structural, systematic, locality-specific and
programme or project-specific factors. As for the structural category, Botes et al. (2007) assert
it to be external factors which are beyond the control of the municipality. In this regard, these
factors include issues such as the current prevailing conditions within the country such as
poverty, inequality and unemployment. External factors are ideal sources for social
discontent that promote protest actions and need to be addressed alongside service delivery

issues, instead of service delivery being superimposed on them (Botes et al., 2007). In terms
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of the systemic category, according to Botes et al. (2007,) unrest relates to issues such as
policy and practice of National and Provincial Government; weak intergovernmental
relations; unfunded mandates; insufficient municipal governance; inadequate management;
and improper functioning of local governments, from an intergovernmental perspective, the

spheres of government.

From a systemic point of view, the role and responsibilities as well as accountability
relationships of councillors are unclear (Botes et al., 2007). According to the authors,
municipal councillors select and monitor programmes and projects but they do not manage
these programmes properly. As a result, councillors in general are being labelled as anti-
developmental and unresponsive. Also contributing to the systemic problems leading to
unrest is the incongruence of the developmental objectives contained within the Integrated

Development Plans of municipalities and the broader community needs (Botes et al., 2007).

There are also locality-specific and project-specific challenges (Botes et al., 2007). In these
circumstances, protest could be ignited either by personality clashes between councillors and
the people because of differences over issues at ward level, or to factors relating to
favouritism and nepotism relating to employment opportunities linked to specific

government intervention projects (Botes et al., 2007).

2.8 CONCLUSION

The literature review provides an overview of current policy and research in the area of study.
The review provides a brief overview of the local governance system and legislative
framework in South Africa; decision-making structures in the local municipalities; governance
challenges at the local government level in South Africa with specific focus on the challenges
regarding the political and administrative interface, as well as challenges and opportunities
regarding institutional local participation for community engagements as a vehicle for the
provision of services. Moreover, the review looked at water and sanitation policy and the
state of water provision in particular, as well as service delivery discontent at local

government level.
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More empirical research about actual situations and processes is required to deepen our
understanding on the subject matter. It will require us to understand what Pieterse and van
Donk (2008, p.71) describe as “institutional complexity immersed in fluid and messy political
dynamics” and the fact that they mutually shape each other. This kind of sentiment is also
expressed by Benit-Gbaffou & Rewal (2011, p.12), who mention that there is a gap in
“literature focusing on local government and local democracy which rarely addresses directly

the issue of urban governance and of democracy”.

The literature review provides the literature framework that will serve as a base for the
proposed study, in understanding what the existing body of knowledge is articulating on
governance and its relationship with the provision of services at a local government level in

South Africa.
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CHAPTER 3

THEORETICAL FRAMEWORK

3.1 INTRODUCTION

Various scholars in the field of governance believe that governance as a concept is widely
contested (Ley, 2015; Millstein, 2010). Doornbos (2010, p.95) refers to the concept of

governance by stating that:

intrinsic open-endedness, vagueness and inherent lack of specificity tend to

generate a good deal of searching and debate as to what is or should be its

‘proper’ meaning, prompting multiple efforts to appropriate it and define it

in particular ways and directions.
According to Ley (2015), acommon denominator in this contestable space is the characteristic
of the decision-making processes, which are not limited to the state. This is pointed out by
Pierre and Peters (Millstein 2010), who suggest that governance can be explained in terms of
structures such as hierarchies or markets/networks, but also in relation to elements of
management practices such as steering, control and decision-making. Moreover, Grindle

(2007) states that it is also important to understand the institutional context and the focus of

a particular governance practice.

This chapter discusses how this research is framed in the context of the understanding of
governance as mentioned above. The focus is on the theory of urban governance, which
underpins the research and makes use of an analytical framework to unpack the dimensions
of urban governance, to identify the qualities of governance activities and processes within
the context of the Makana Local Municipality. In addition, the theoretical framework

elaborates on the concept of service delivery that is utilised in this research study.

42



3.2 GOVERNANCE

Theoretically, this research makes use of the understanding of governance as articulated by
Mhone and Edigheji (2003) and Doornbos (2010), as well as the contributions of Leftwich
(1994) and consolidated by the contributions of Pierre (2005); Peters (2011), Shan and Shan
(2006); Healey (2004); McLennan (2007) and Pieterse et al. (2008). By theoretically drawing
on the work of these authors, this research is positioned through the utilisation of the theory
of governance more generally, and prominence is given to the role of politics and the state,
with the involvement of a range of social role players involved in the process of governance.
This approach, however, is in line with the argument by Stoker (as cited in Pierre, 2008), which
states there is not, as yet, a fully developed theory of governance, but rather governance
provides an analytical framework, or at least a set of criteria which defines those objects that
are “worthy to study”. This is with the understanding that the construct of governance from
a theoretical perspective is complex and contested (Canales, 2015; Ley, 2015; Millstein, 2010;
Meuleman, 2008).

As such, the theoretical framing of this study is primarily based on the theory of urban
governance and is linked to the utilisation of an analytical framework proposed by Healey
(2004, p.11) to unpack and analyse “the dimensions of urban governance that identify
gualities of governance activity in the specific context” and comes up with the “emergent
properties of governance practice [in that context].” The conceptual framework proposed by
Healey (2004) is based on a neo-institutionalist perspective which is infused with ideas from
interpretive policy analysis. According to Healy (2004, p.14),

this perspective views governance institutions not as a set of formal

organisations and procedures established in law and “followed through” in

legally specified practices, but “instead institutions refer to norms,

standards and mores of a society or social group, which shape both formal
and informal ways of thinking and ways of acting”.

In order to obtain the required analysis, according to Healy (2004, p.14), it is important to
“focus the attention on actors, interactive practices, arenas and networks”. This is also

confirmed by UN-habitat (as cited in Haferburg & Huchzermeyer, 2015), who mentions that
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empirical studies that are informed by an urban governance perspective try to examine the
manner individuals and institutions, private and public, plan and manage the general affairs
of the city that includes formal institutions and informal arrangements, as well as the social

capital of citizens.
Mhone et al. (2003, p.3) consider that governance is

the manner in which the machinery of the state is constituted, how this

machinery executes its mandate and its inter-connectedness with society,

with particular provision for civil society, non-governmental organisations,

the private sector and community-based groups to engage in the issue at

hand.
According to Stoker (2009), this thinking is in line with how local governance is understood to
be the process of actors and their interest, whose interaction affects local policy formulation
and implementation. In addition, conceptually, local governance is viewed as the creation and
implementation of collective actions at local level (Shan & Shan, 2006). It includes all the
direct and indirect responsibilities of formal institutions of the local sphere and other
government spheres, including the roles of informal norms and structures, such as community

organisations and networks in pursuance of collective action, collective decision-making and

the delivery of services (Shan & Shan, 2006).

One must look not only at how the machinery of the state is constituted and its inter-
connectedness with society at large, but also at governance in a more nuanced way. In this
regard, Doornbos (2001) refers to the elasticity of the concept of governance and mentions
that even though it is evidently not to be equated with politics, let alone political leadership,
it has created an opportunity for a focus on how politics or the political process is conducted

and embedded within larger structures.

With the general preoccupation of good governance as a benchmark on the ideal way that
governance should be conducted, Leftwich (1994) argues that it is naive and simplistic to
approach matters from such a point of view. Leftwich (1994) is of the view that such an
approach is part of the technicist illusion which holds that there is always an administrative
or managerial “fix” in the normally difficult affairs of human societies and organisations. For
Leftwich (1994), an effective public ability for promoting development is not a function of

good governance, but instead of the kind of politics that can alone generate, sustain and

44



protect it. Leftwich (1994) further mentions that the appreciation of the institutional

structures and politics is of paramount importance.

This view is supported by Mc Lennan (2007, p.6) who mentions that there is a need to
“unmask the workings of apparent neutral or independent institutions to expose the politics
that define delivery”. Both Leftwich (1994) and Mc Lennan (2007) see service delivery as
political. Leftwich (1994) argues that there is a need for a different approach towards the
understanding of the delivery [of services] process, one that underscores politics. Mc Lennan
(2007) suggests that attention should be given to the engagement and interaction of the
state, as the key agent of delivery, with other institutions, as well as their effect on the
production and distribution of public goods. The primacy of party politics is also defended by
Rhodes and Wanna (2007), who criticise the idea where public managers play the role of

platonic guardians deciding public interest.

This idea is also strengthened by drawing on the urban governance theory as articulated by
Pierre (2005), by stating that there is a close linkage among values and norms, institutions,
political purposes and political outcomes and that urban governance has normative and
institutional features that are interrelated, and that one needs to reveal what those features

are. According to Pierre (2005, p.452),

a governance perspective on urban politics directs the observer to look

beyond the institutions of the local state and to search for processes and

mechanisms through which significant and resourceful actors coordinate

their actions and resources in the pursuit of collectively defined goals.
As such, the theory of urban governance as Pierre (2005) argued is in search of collective aims
through a comprehensive strategy of resource mobilisation. Moreover, urban governance is
an appreciation of the difficulties of steering urban development (Haferburg &
Huchzermeyer, 2015). In the South African context, according to Haferburg and

Huchzermeyer (2015), these complex ways of engaging with urban dynamics correlate with

the historical episode of post-apartheid.

Through a multi-level approach to frame the dimension of urban governance, Healey (2004)
provides a framework to analyse the dynamics of local governance in this research study.
According to Healey (2004), this framework can be utilised as an analytical blueprint to assess

actual governance circumstances and their dynamics. This model can be utilised to analyse
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the dynamics of local governance and advocates that municipal power dynamics consist of
levels and associated dimensions that are linked to it (Healey, 2004). The author further
suggests that the analytical levels and associated dimensions are how the rallying of collective
action and the biases within governance processes may be observed. Healey (2004) argues
that the levels reflect a different kind of visibility, social forces and time horizon of experience

respectively.

The analytical scheme as proposed by Healey (2004) consists of three levels. The first level is
called specific episodes and the associated dimensions of this level consist of actors inclusive
of their roles, strategies and interest, the arenas in terms of institutional sites, as well as the
settings and interactive practices. According to Pieterse et al. (2008), specific episodes could
be understood, for example the eliminating of bucket toilets or responding to a land invasion
etcetera, and tend to move and structure political attention. Pieterse et al. (2008, p.67)

further state that

as these episodes unfold, one usually identifies all the actors involved and
marginalised, the strategies they deploy and the interest they seek to
advance, all of which may not be that predictable because informal
agreements and deals may influence how either politicians or officials act
on a specific issue.

Moreover, Pieterse et al. (2008), argue that the manner in which issues are addressed are

dealt with institutionally, where particular “rules of the game” are adhered to.

On the second level of the analytical scheme, Healey (2004) referred to the governance
processes through which an inclination is mustered. The dimensions within this level
specifically address issues such as networks and coalitions; stakeholder selection processes;
discourses in terms of the framing of issues; routine practices and specifications of laws. At
this level, the dimensions where projects are developed and managed and where power
games are played out through coalition building and manipulation inflicted by power political
struggles over access to power occur, shape formal rules and resource flows (Healey, 2004).
This is sometimes at the expense of ideologies and principles of policy. However, Healey
(2004) argues that this level is not independent but limited, not only by the interest and

capacities of the actors involved, but also deeply rooted in cultural assumptions.
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The cultural assumptions form part of the third level of the analytical framework as part of
governance culture (Healey, 2004). The dimension of governance culture is to understand the
extent of accepted modes of governance; the range of immersed organisational cultural
values and the informal and formal structures for policing discourses and practices (Healey,
2004). As a way of underscoring governance culture, Healey (2004) asserted that these
cultural assumptions yield the implicit norms and values, which may legitimise what
respective actors do and the way governance processes work in any context. Moreover,
Healey (2004) further argues that dynamics as a manifestation of the implicit norms and
values within the governance culture may have a constraining effect on those attempting to
make strategic moves and that a governance culture may have a containing effect within its

dynamics that can challenge the power of strategic actors.

3.3 SERVICE DELIVERY

The concept of public service delivery is linked with political science as a discipline, but more
closely with its public administration component (Kanyane, 2010). Service delivery
conceptually finds resonance globally in the sense that it formally meant the provision of basic
communal needs and services, in particular housing, water and sanitation, electricity and
infrastructure to which communities have become accustomed for their daily existence
(Reddy, 2016). This view of service delivery is also confirmed to be commonly understood to
signify the distribution of goods or services by the government or other institutions to those
who demand them or need them (Mc Lennan, 2009). This conceptualisation and

understanding of service delivery is applied in this study.

Contextually, given the historical legacy of apartheid in South Africa, the provision of the
delivery of services by government institutions is associated with the bigger task of
redistribution, poverty alleviation, social justice and economic growth (Mc Lennan, 2009).
Whilst dependent on government institutions, the argument is made that generally, state-
driven delivery processes, while perceptible, managerial or technical, are in essence political
and define a power relationship between the citizens, state and the economy and are about

who gets what, when, in what way and for what reasons (Mc Lennan, 2009).

47



It is argued that in a highly unequal society such as South Africa and given it’s historically
divided past, an emphasis on access to basic services gives preference to distribution of such
services (Mc Lennan, 2009). Logically, dealing with the situation would simply mean more
effective and efficient distribution of services. However, Mc Lennan (2009) argues that it
requires more than just efficient and effective distribution of services but also requires a focus
on the social structure, institutions and norms that shape a community’s ability to influence

its lives and livelihoods.

Furthermore, South Africa as a country in transition was obliged to transform the delivery,
whilst at the same time extending such services (Mc Lennan, 2009). Since the dawn of
democracy, according to Mc Lennan (2009, pp.24-33) the country employed various
strategies to expand delivery, including: “reconstruction through expended access”; “delivery
through modernisation” and “development through social regulation”. Each of these
strategies had implications on how service delivery was implemented. However, Mc Lennan
(2009) further argues that various new strategies are overlaid on practices that have been
institutionalised over time, which in turn effect delivery and aggravate the democracy-

delivery tension.

Issues such as social structure, institutions and norms of a local municipality are
characteristics of the delivery process, which means that the rules of the game and power
dynamics define distribution of services (Mc Lennan, 2009). Within this context of
understanding service delivery, this research explores the characteristics of the delivery

process in terms of the provision of water by the Makana Local Municipality.

3.4 APPLICATION OF THE ANALYTICAL FRAMEWORK

Through the application of this analytical framework, the research explores what kind of, if
any, accountability is demonstrated in decision-making by key decision-makers/role players
through the power arrangements, interaction and relationships displayed amongst the key
decision-makers and its influence on service delivery. Linked to this are the strategies and

interest that are explored, advanced by the decision-makers/role players and the interactive
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practices in terms of the political and administrative interface at the municipality. In addition,
through the application of the theoretical framework, this research seeks to explore how the
internal operations as well as stakeholder selection affected service delivery. Lastly, this study

explores the governance culture, the implicit norms and values that affect service delivery.

3.5 CONCLUSION

As mentioned above, this research study is underpinned by the theoretical framework located
within the theory of urban governance. The basis for the analytical framework for the
research is based on a conceptual framework proposed by Healey (2004), to unpack and
analyse the dynamics of local governance. As mentioned above, the conceptual framework
proposed by Healey (2004) draws on neo-institutionalist perspectives which are infused with
ideas from interpretive policy analysis. Primarily, it is an analytical scheme that enables the
researcher to obtain an understanding of the governance situations and their related

dynamics.

However, a small adaptation was made to the application of the analytical framework in the
research case study. Instead of focusing on specific episodes in the application of governance,
this research focuses on a more generalised approach towards municipal service delivery
initiatives as a conglomerate of episodes during the last term of office. This will give a broader
perspective of the dynamics of governance of the case study of Makana Local Municipality.
However, a specific example is referred to; the tracking of water provision, or the lack thereof,
as part of service delivery, with the aim of gaining greater understanding on the relationship
between governance and service delivery through all the dimensions as proposed by the

analytical framework.

The theoretical framework also investigates the concept of service delivery and the strategies
employed by the South African government to expand the delivery of services since the dawn
of democracy in 1994. Finally, this chapter reflects on the application of the analytical

framework as alluded to in the theoretical framework of the research study.
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CHAPTER 4

RESEARCH METHODOLOGY

4.1 INTRODUCTION

The nature of a particular study and the data to be collected is critical in the application of a
research methodology. This chapter provides the basis for this study’s research methodology
by firstly, discussing the theoretical framework that underpins the research method and the
research method rationale. Secondly, this chapter expatiates on how the sampling was

carried out, including how the data was collected and subsequently analysed.

4.2 RESEARCH METHODOLOGY THEORETICAL FRAMEWORK

As discussed previously, it is important to acknowledge that the nature of the research study
and the data collected determines the research methodology to be applied to a research
project. The research methodology is also supported by a theoretical paradigm that shapes
the understanding of reality. According to Chilisa and Kawulich (2012, p.51) “a paradigm is
informed by philosophical assumptions about three things, namely the nature of reality, ways
of knowing, ethics and value system”. Moreover, it is asserted by Chilisa and Kawulich (2012)
that a paradigm leads us to ask certain questions and use appropriate approaches to

systematic approaches, to make sense of reality.

At the level of the theoretical paradigm, the paradigm utilised in this research methodology
is interpretivist. There are certain assumptions in terms of how the interpretivist paradigm
views the nature of reality, how knowledge is created and understood, and what is believed
to be true. As to what constitutes reality from an interpretivist point of view, according to
Creswell and Mertens (as cited in Chilisa and Kawulich, 2012), interpretivists believe that

reality is socially constructed and that knowledge is subjective because it is socially
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constructed and mind-dependent. In addition, according to Chilisa and Kawulich (2012, p.56)
the constructivist [or interpretivist] is of the idea that, “since reality is constructed and mind-
dependent and knowledge is subjective, social inquiry is in turn value-bound and value-
laden”. This research is dependent on data that is subjective in form and nature and which is
socially constructed and mind-dependent. As a result, the theoretical paradigm applied in this

study is supported by a qualitative approach as a research method.

4.3 RATIONALE

This research study explores and describes the relationship between governance and service
delivery to determine if governance has any effect on service delivery. As such, this study is
exploratory in nature, which means a research area that is not written about extensively.
Also, the descriptive nature of the research aims to paint a detailed picture of the relationship
between governance and service delivery by addressing the “how” and “who” questions as

outlined in the secondary research questions of this research.

This research study uses a qualitative research method to understand the opinions and
thoughts of individuals such as officials, politicians as well as stakeholders from civil society
and business formations, including extracting meaning from primary and secondary source
documents on the relationship of governance and service delivery in the Makana Local
Municipality. The application of an interpretative paradigm assisted in deriving meaning from
interviews conducted with identified key informants, as well as documents and newspaper
articles that have been analysed. Data collected and analysed is in accordance with the

prescripts and practices of qualitative research methods.

In general, a qualitative study relies on a combination of data-gathering techniques, according
to Nieuwenhuis and Smit (2012). The multi-pronged data-gathering approach for this
research included individual semi-structured, in-depth interviews, and primary document
analysis to increase trustworthiness and credibility through the crystallisation of emerging
realities from the analysis of the data. Semi-structured interviews, based on an interview
schedule, defined the line of inquiry to tap into the experiences of identified interviewees

(Annexure A). Interviews were conducted with senior officials, which included the current
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acting Municipal Manager and a previous acting Municipal Manager of the Makana Local
Municipality; political representatives of the ruling political party, the African National
Congress in the Makana Local Municipality; as well as representatives of active civil society
organisations and organised business within the municipality. In addition, the research study
also utilised a document analysis technique by analysing primary and secondary documents

inclusive of public and private documents relating to the area of research.

4.4 SAMPLING

The selection of participants to be interviewed was based on purposive sampling. Purposive
sampling is generally utilised in a qualitative study, but not limited to this type of research
method (Laher & Botha, 2012). With purposive sampling, the researcher depends on his or
her own experience, previous research conducted or ingenuity to find participants and usually

uses specific selection criteria to identify the most suitable individuals (Laher & Botha, 2012).

This study was conducted in the Makana Local Municipality. Through the application of a non-
probability purposive sampling method, participants were considered based on their
suitability as key informants for the research. The participants were presumed best placed to
provide the researcher with the most informed responses. To ensure representivity and
suitability, the sample consisted of relevant participants from both internal and external areas
of the municipality. Internally, the sample was comprised of senior officials from the Makana
Local Municipality as well as political representation from the ruling party, the ANC, through
the office of the Chief Whip of the ANC. Externally, the sample included an official from the
Sarah Baartman District Municipality and representatives from active civil society
organisations and organised businesses within the municipality. The representatives of civil
society included: the Public Service Accountability Monitor affiliated to Rhodes University;
the Makana Civil Society Coalition; Unemployed People’s Movement; Water for Dignity;

Masifunde Education and Development Trust and the Grahamstown Business Forum.

With the spectrum of interviewees partaking in this research study, the intention was to get
perspectives from within the municipality, community-based organisations, non-

governmental organisations, organised businesses and the major political party within the
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municipality, as well as Rhodes University, which is one of the major stakeholders of the

Makana Local Municipality.

4.5 DATA COLLECTION

Research data was collected primarily through the conduction of semi-structured interviews
and secondarily from documents, inclusive of public and private documents which were
consulted and analysed. With the application of qualitative data collection techniques, the
methods are considered to be flexible and unstructured, capturing verbatim reports or
observable characteristics and yielding data that usually does not take numerical form

(Mouton, 1996).

4.5.1 INTERVIEWS

Arrangements were made to interview a range of key individuals, from both within and
outside the municipality. The interviews were based on a representative sample from both
within and outside the municipality, to include the most suitable key informants for the
research. Internally within the municipality, two senior municipal officials were interviewed
and, on the basis of upholding confidentiality, referred to as Interviewee X and Interviewee Y
in this research. In addition, the councillor from the ruling party, Chief Whip of the ANC, Julia
Wells, was also interviewed. Unfortunately, the main opposition party; the Democratic
Alliance (DA), did not respond to the request for an interview. Participants from civil society
organisations in the Makana Local Municipality included: Thabani Mdlongwa from the Public
Service Accountability Monitor, who is associated with Rhodes University; Jonathan Walton
from the Makana Civil Society Coalition; Mbulelo Lepile from the Khulumani Support Group
for “Water for Dignity”; Reggie Waldick from Masifunde Education and Development Trust;
Ayanda Kota from the Unemployed People’s Movement and Richard Galba from the

Grahamstown Business Forum (Annexure B).
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The basis for this line of inquiry was informed by the theoretical framework of the research
study, which is based on the theory of urban governance utilising an analytical framework
that enables the researcher to explore the dimensions and qualities of governance activities
in relation to service delivery, in order to respond to the primary research question, which is
to explore what the relationship is between governance and service delivery in relation to
role-players, governance processes and the governance culture within the Makana Local

Municipality.

All interviewees responded to the questions asked during the semi-structured interviews that
were arranged before the interviews were scheduled. Interviewees were asked specific
questions relating to the responsibilities of making the decisions within the municipality in
order for services to be delivered. These questions were meant to probe interviewees in
terms of the way power and legitimacy is distributed amongst the different role-players; the
interaction amongst the role-players and what the consequences of such interactions are, as
well as how it affects service delivery. The questions asked were also used to explore the
characteristics of the governance processes that give effect to the delivery of services, in
terms of the relationship between the municipality and its citizens. In addition, respondents
were asked to answer questions about the governance culture at the institution and in what
way it affected the delivery of services. In terms of making the research more focused, the
issue of service delivery was limited to the provision of water, given the context of the water

crisis that was affecting the citizens of the Makana Local Municipality.

4.5.2 DOCUMENTARY ANALYSIS

Primary and secondary document analysis of both public and private documentation,
obtained from the above-mentioned institutions as well as newspaper articles referring to the
subject matter over a period of time, inclusive of the period 2011 to 2016, was carried out.
The following key primary and secondary documentation was analysed: Makana Local
Municipality annual reports; Makana Local Municipality Integrated Development Plan (IDP);
Financial Recovery Plan (2015); Makana Local Municipality Intervention Final Report (2015)

and the Kabuso Forensic Investigation Report (2015).
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According to Silva (2012, p.148), “the focus of document analysis should be on the meaning
of the document, the situation in which it emerges, and the importance of the interaction
that results from the document”. Through the extraction of the data which emerged from this
documentation, an increase in trustworthiness and credibility through the crystallisation of

emerging realities resulted.

Each of the primary and secondary documents relevant to the research study were engaged
with a critical and analytical attitude. With a qualitative approach, the identification of
thematic areas was utilised, preceded by the coding of words and phrases according to

themes (Annexure C).

4.6 DATA ANALYSIS

The analysis of the data, according to Kawulich & Holland (2012), depends upon the
theoretical framework, the purpose of the study and the intentions in conducting the study.
Thematic areas were identified in relation to key thematic areas in the theoretical framework
that underpins this research study. To this end, the thematic areas were informed by the
actors and their roles, strategies and interest as well as institutional structures’ influence on
how decisions are made within the municipality. Secondly, thematic areas were informed by
governance processes, focusing on networks and coalitions; stakeholder selection processes;
and how issues are framed. Thirdly, the thematic areas were guided and informed by the
governance culture with reference to implicit norms and values. As a way of linking and
tracking the dimension of governance and the relationship with service delivery, a specific

example on the provision of water was analysed as part of the research study.

The analysis of the data gathered during the research study went through an iterative
approach whereby the data collected was prepared for analysis. After preparation, the data
was scanned to obtain a general overview. The text was coded into thematic areas which
were used in the research report (Annexure C). Understanding the meaning of the data by
identifying and analysing themes is a technique shared across the qualitative data analysis
approach, which is considered to be a general approach to analyse qualitative data that

involves identifying themes in the data (Kawulich & Holland, 2012). These identified themes
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formed the basis for the research findings and can be utilised in the construction and

development of the final research report.

4.7 ETHICAL CONSIDERATIONS OF THE STUDY

The study followed all ethical considerations prescribed as a standard, guiding the ethical
conduct of the researcher. To this end, Christians (2000) states that there are four overlapping
guidelines that are standard in terms of guiding ethical conduct by the researcher. These
include informed consent, deception, privacy and confidentiality as well as accuracy.
Permission was sought from the Makana Local Municipality for the study to be conducted
(Annexure D). Informed consent was obtained from all informants. The participants were
informed that their involvement in the research was voluntary and that their confidentiality
would be protected, if required. In this regard, two senior officials from the municipality
requested to be protected in this regard. Confidentiality is of significance when employees
express views about their employer. Permission was sought from the interviewees to record

the interviews that were undertaken.

4.8 CONCLUSION

The research methodology provided the researcher with the necessary scientific tools as an
enabler to conduct the research study. This has been demonstrated in this chapter through
the application of a theoretical framework that underpins the research method and the
research design. Moreover, the application of the research method allowed for the data that
had been collected to be collated into the research findings, analysed through the
identification of thematic areas and interpreted through the theoretical framework of the
research study. This enabled the researcher to reach the conclusions and recommendations

of the study.
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CHAPTER 5

RESEARCH FINDINGS

5.1 INTRODUCTION

This chapter provides the findings of the research, based on data that was collected whilst
conducting the research. The research data, as mentioned within the methodology of the
study, was gathered through semi-structured in-depth interviews and the analysis of primary
and secondary documentary sources. The research findings are therefore responses to the
secondary research questions that, in turn, feed into the primary research questions. In order
for the research to establish the relationship between governance and service delivery, the
findings of the research are in response to who makes the decisions involving the municipality
and the effect on services delivered, as well as which characteristics of the governance

processes and embedded culture within the municipality affect service delivery.

Through the application of an exploratory analysis drawing on urban governance theory, the
research explored how accountability was manifested in terms of the power arrangements
and distribution thereof amongst key actors as well as the coalition building, network
formations and stakeholder selection and the effect on service delivery. The research also
explored how the internal administrative capacity and internal operations affect service
delivery. The relevance of the research is supported by the notion emanating from the
literature review that suggests that more empirical research is needed about actual situations
to deepen our understanding of governance and its effect on service delivery, partly because
of institutional complexity submerged in political dynamics and how it mutually shapes

governance and service delivery.

This study explored the relationship between governance and service delivery. The argument
was made that satisfactory delivery of public services depended on whether a governance
system was in place and whether it complied with the needs of the community. Moreover, it

also depended on governance mechanisms that gave effect to accountability, capacity and

57



internal operations, as well as the organisational culture implied in the norms and values

guiding the institution.

5.2 DECISION-MAKING AND EFFECTS ON SERVICE DELIVERY

The findings on decision-making and its effect on service delivery are in response to the
attempt to establish what the relationship is between governance and service delivery in the

Makana Local Municipality.

Attention was paid to who the key roleplayers are in decision-making from a political and
administrative point of view, from both within and outside of the municipality, as well as the
effect this decision-making had on oversight and accountability, in relation to the
performance of the municipality in executing its mandate. The findings illustrate how
decision-making powers are distributed and how political and administrative leadership, or
the lack thereof, had a bearing on oversight and accountability at the municipality, which in

turn had an effect on the delivery of services such as water provision.

In the subsequent sub-section, the findings demonstrate how water provision was
compromised, reaching crisis proportions which led to administrative interventions by both

provincial and national government.

5.2.1 DECISION-MAKING

Makana Municipality is a category B municipality and is found approximately halfway
between two major cities of the Eastern Cape, namely East London and Port Elizabeth. It is
one of nine local municipalities of the Sarah Baartman (formerly Cacadu) district municipality
in the Eastern Cape Province (Eastern Cape Provincial Treasury, 2017). As indicated by the
Makana Local Municipality Integrated Development Plan (IDP) (2013/14), the municipal area
is bordered in the north-east by the Amatola District Municipality, in the north-west by the
Blue Crane Route Local Municipality, in the south by Ndlambe Local Municipality and in the

south-west by the Sundays River Valley Local Municipality (Makana Local Municipality, 2013).
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Makana Local Municipality includes the city of Grahamstown at its centre, which is situated
55 kilometres from the coast, together with a number of smaller towns and villages such as
Alicedale, Salem, Riebeeck East, Seven Fountains and Fort Brown (Makana Local Municipality,
2013). The Makana Local Municipality was delimited into fourteen wards (Eastern Cape

Provincial Treasury, 2017).

The Makana Local Municipal Council consists of 28 councillors, 12 of whom are proportional
councillors (Makana Local Municipality, 2016). The municipality operates utilising an
Executive Mayoral Committee system comprising of an Executive Mayor and five portfolio
chairpersons (Makana Local Municipality, 2016). In addition, an Audit Committee and
Municipal Public Accounts Committee are attached to the council (Makana Local Municipality,

2016).

Official documentation such as the Makana Local Municipality Integrated Development Plan
(IDP) (2010/11) and the Makana Local Municipality Annual Performance Report (2010/11),
states that the highest decision-making organ consist of an executive mayoral system,
supported by a full-time mayoral committee, which consists of the Executive Mayor and the
five chairpersons of the portfolio committees (Makana Local Municipality, 2010). The mayoral

committee is expected to report to council with the Speaker of the council as its chairperson.

However, the Makana Local Municipality Annual Report (2010/11) and (2011/12) as well as
the Makana Local Municipality IDP (2015/16) provide conflicting accounts as to the state of
decision-making and implementation within the municipality (Makana Local Municipality,
2010; Makana Local Municipality, 2011; Makana Local Municipality, 2015). To this end, the
Annual Reports ranging from 2011/12 up to the 2015/16 financial year respectively mention
that the council does play an overseeing role confined to the delegations outlined in the
municipal legislative prescripts. For example, the municipal Annual Report (2010/11) asserts
that political decisions are made on a consensus basis and where political parties are not in
agreement on a matter, they vote on that matter (Makana Local Municipality, 2010). Portfolio
committees, particularly the Audit Committee, as mentioned in the Annual Report (2011/12),
are fully functional and it is this committee that provides informed opinions and
recommendations on financial processes and performance, as well as providing comments to

the overseeing committee on the annual report (Makana Local Municipality, 2011).
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Figure 1: Outline of the political structure of the municipality
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Source: Makana Local Municipality Integrated development plan 2016/17.

The Makana Local Municipality IDP (2015/16), on the other hand, confirms that the negative
audit outcomes since 2011 are one of the major challenges relating to governance (Makana
Local Municipality, 2015). The table below provides a breakdown of the municipal audit

outcomes:

Table 1: Audit Report Overview

Audit 2012/13 2013/2014 2014/2015 2015/2016
Outcomes

Disclaimer Disclaimer Qualified Qualified

Source: Eastern Cape Provincial Treasury 2017

According to the Makana Local Municipality Integrated Development Plan (2015/16), the
disclaimer audit outcomes have been attributed to the following: lack of legislative procedural
compliance; lack of political oversight; non-effective performance management and

allegations of corruption and nepotism, amongst others (Makana Local Municipality, 2015).
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The Financial Recovery Plan developed by the municipality during 2015 states that
governance and oversight at the municipality must be strengthened for improved decision-
making and service delivery (Makana Local Municipality, 2015). This statement precipitated
from the fact that council are not sitting regularly because of continuous postponement of
council and committee meetings. This also led to delays in crucial decision-making processes
to support the implementation of such decisions. For example, the Makana Local Municipality
Intervention Final Report, also developed in 2015, mentions that the Audit Committee of
Council is not functional, it has only two members and the last meeting was held in October
2013 (Makana Local Municipality, 2015). In this regard, Thabani Mdlongwa, (Personal

interview, 10 November 2015) notes that:

The challenge which | have noticed is that things do not come to the council.
| have heard councillors complaining about that, where they see something
but then ask why it did not come to the council. | have heard that comment
quite a lot.

The state of affairs as it relates to portfolio committees not sitting regularly has been

confirmed by Interviewee X (Personal interview, 26 April 2016), who states that:

It was really getting sloppy but | think it was about the time when our

former Municipal Manager, the one we actually did fire, was trying to give

himself some pay-out. It was under his watch. We hit a low point and things

were not working, simple things like that. But the reason why committees

were not sitting or sitting after long delays was because directors were not

providing the items for the agendas.
Since legislated structures, such as Section 79 of the Municipal Structures Act (No. 117 of
1998) stated that committees were not sitting timeously and were not adhering to scheduled
dates, service delivery was not taking place as expected (Interviewee X, Personal interview,
26 April 2016 and Interviewee Y, Personal interview, 03 June 2016). The Financial Recovery
Plan revealed that even if decisions were taken on a particular matter, council resolutions
were not tracked and the implementation not monitored (Makana Local Municipality, 2015).
This was confirmed by Julia Wells (Personal interview, 07 June 2016) who stated, “I think

those who say we failed would say perhaps in our monitoring we did not insist on the level of

implementation that we have agreed to”.
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Despite challenges regarding the sitting of council and portfolio committees, Julia Wells
(Personal interview, 07 June 2016) believes that in the instances where decisions are made
correctly, they are based on what was agreed in the ANC caucus meeting at the municipality.
Caucus meetings are usually preceded by a meeting between the Executive Mayor, Speaker
and the Chief Whip, also known as the troika, to guide and steer matters in the caucus
meeting. It is claimed that inputs are received from different councillors within the ANC
caucus and this allows for well-informed decision-making. It is also acknowledged that the
making of a decision did not preclude discussions taking place outside of council (Julia Wells,
Personal interview, 07 June 2016). It is accepted that some councillors might come with
predetermined views on issues. However, when it comes to the caucus, it is claimed they
should be able to argue those views in a way that is plausible and acceptable to everybody
else (Julia Wells, Personal interview, 07 June 2016). Julia Wells (Personal interview, 07 June

2016) made the following point:

My sense is our caucus is always open, sometimes it is clear that some of
the councillors were discussing somewhere else and are coming with a view
but they had to be able to defend it. They could not just steamroller a kind
of view over everybody else. It was important to weigh up options in terms
of what the best way forward is and what the implication is of a particular
decision, before it is discussed at the caucus.
This approach allows for the troika to provide leadership by guiding or steering matters in the

caucus meetings (Julia Wells, Personal interview, 07 June 2016). However, is has been
highlighted by Thabani Mdlongwa (Personal interview, 10 November 2015) that:

There is also the issue where information is not filtering through from the

Mayoral Management Committee to ordinary council and that has come

out quite a lot from the council meetings that | have attended. The general

challenge in Makana LM, speaking broadly, has been communication —

whether within the municipality or with stakeholders.
During the past term of office, the council had two Chief Whips, two Council Speakers and
two Executive Mayors. The first troika consisted of the Executive Mayor, Zamuxolo Peter, the
Council Speaker, Rachel Madinda-Isaac and the Chief Whip, Kolisi Vuyani. After various
changes at senior political level at the municipality during the term, the second troika of the
municipality consisted of a new Chief Whip, Julia Wells, Council Speaker Yandiswa Vara and

the new Executive Mayor, Nomhle Gaga. These drastic changes in the council of the Makana
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Local Municipality that followed were instituted after continuous concern was attributed to
the lack of proper monitoring of the municipality’s finances and ailing water infrastructure

(George, 2015).

Prior to the redeployment of the previous Speaker and Executive Mayor and after removal of
the first Chief Whip, the relationship amongst them was described as very robust, partly
because they were in such deep crisis at the time and because they worked closely as a team
(Julia Wells, Personal interview, 07 June 2016). However, Julia Wells (Personal interview, 07

June 2016) concurs that in retrospect:

| think it would be safe to say since the other two members of the troika

ended up being removed [Executive Mayor and Speaker], there was

perhaps the perception that that team as a troika was too deeply involved

in things or compromised. | think from my perspective, they were under

severe attack from other councillors, you know, that contributed to some

of the wackiness and instability here.
Another view put forward by Ayanda Kota (Personal interview, 04 March 2016); Interviewee
Y (Personal interview, 03 June 2016) and Reggie Waldick (Personal interview, 04 March 2016)
is that the dynamics within the first troika cannot always be described as cohesive. The
provincial and regional structure of the ANC played a major role in the redeployment decision
of both the Executive Mayor and the Speaker (George, 2015). This redeployment process was
preceded by months of discontent amongst the ANC caucus at the municipality as to who
should replace the councillors when they were removed. With the blessing of the Sarah
Baartman Regional Executive Committee, and the Provincial Executive Committee of the ANC,

it was decided to elect Nomhle Gaga as the new Executive Mayor and Yandiswa Vara as the

new Speaker of the Makana Local Municipality (George, 2015).

The last Executive Mayor, Nomhle Gaga, was described as less dependent on the other
members of the troika and her appointment was seen as a makeshift arrangement until the
“real team” would be put in place after the August local government elections (Julia Wells,
Personal interview, 07 June 2016). Interestingly, the new Mayor, Nomhle Gaga, had an
interesting relationship with the ex-Executive Mayor because they had a child together
(Jonathan Walton, Personal interview, 14 December 2015). The last Speaker had quite a few
other commitments and was at many times not available (Julia Wells, Personal Interview, 07

June 2016). In addition, there is a sense that the troika leadership was only gliding to the end
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of the term of office and that the real leadership team would be put in place after the 03

August 2016 elections (Julia Wells, Personal interview, 07 June 2016).

The troika which was in place before the resignation of the first Chief Whip and the
redeployment of the Executive Mayor and Speaker respectively put forward an impression of
speaking with one voice and protecting one another. According to Julia Wells (Personal
interview, 07 June 2016): “We know that everything is not well within Makana despite the
portrayal of unity outside and in the media, especially before the local government elections”.
There seemed to be a closer association between the erstwhile Executive Mayor and the

Speaker of the council.

The point was made that the first Speaker was in cahoots with the Executive Mayor and this
was confirmed by the fact that the Executive Mayor entreated and coerced the Speaker into
signing the payment of the legal cost of the previous Municipal Manager, Dr Pravine Naidoo
(Interviewee X, 26 April 2016; Kota, 04 March 2016; Waldick, 04 March 2016; Interviewee Y,
03 June 2016). According to the Kabuso Forensic Investigation Report released in 2015, the
Municipal Manager at the time wanted to be reimbursed for his legal costs to the amount of
R 108 374 in support of a settlement of his labour dispute with the municipality, as well as R5
million in damages for future loss of earnings. Accordingto Interviewee Y (Personal interview,
03 June 2016) the Municipal Manager wanted the Executive Mayor to authorise this cost
relating to the damage suffered and the future loss of earnings as well as the legal costs, but

the Executive Mayor requested the Speaker to sign the agreement.

This was confirmed by the Kabuso Report (2015, p.74), which states that “under the Labour
Court Order Case No. P356/08, a settlement agreement was signed by Dr Pravine Naidoo, the
Applicant and Councillor Madinda, the Speaker of Council on 5 July 2013 and 24 July 2013
respectively” (Makana Local Municipality, 2015). Clear recommendations of the Kabuso
Report (2015) relating to the payment of the legal costs of Dr Naidoo by the municipality were
for the council to request the Speaker, councillor Rachel Madinda-Isaac, to provide a written
explanation as to why action should not be taken in terms of the Code of Conduct in that she
signed the settlement agreement with Dr Naidoo on behalf of Council without being

delegated such power by the council (Makana Local Municipality, 2015).
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In the case of Dr Pravine Naidoo, Municipal Manager at the time, the issue was characterised
as a dispute between an employee and the Makana Local Municipality as employer. It is
highlighted in the Kabuso Report (2015), that when the municipality did not renew Dr Pravine
Naidoo’s employment contract in 2007, he then sued the municipality for approximately R5
million in damage for future loss of earnings (Makana Local Municipality, 2015). However, the
Grahamstown High Court dismissed the application with cost. This prompted Dr Pravine
Naidoo to institute an almost identical action in the Port Elizabeth Labour Court, which was

postponed in 2010 without a future date specified (Makana Local Municipality, 2015).

Dr Naidoo was then subsequently re-employed by the Makana Local Municipality and
assumed duty in April 2013. His legal representative reminded the municipality of the
unresolved litigation and requested the outstanding matter be settled. The Makana Local
Municipality (2015) indicated through the Kabuso Report (2015) that under the Labour Court
Order No P 356/08, it was instructed that:

The Applicant and the First Respondent have agreed to compromise such

claim and to settle the said action on the basis that the damages suffered

by the Plaintiff was R3 million, and in addition, to pay the Applicant’s legal

costs from November 2007 to the present date.
The Municipal Council distanced itself from the settlement agreement, based on the reason
that its negotiations were not sanctioned by the Council nor was the Speaker ever mandated
to enter into such an agreement (Makana Local Municipality, 2015). At a special council
meeting held on 20 November 2013, there was a motion of no confidence in the Speaker
(Makana Local Municipality, 2015). The motion was put to the vote, with four (04) councillors
in favour of the motion; eighteen (18) councillors against the motion and one (01) councillor
that abstained. Based on the outcomes of the results, the council resolved that the motion of

no confidence in the Speaker be rejected (Makana Local Municipality, 2015).

The Chief Whip at the time, Mr Kolisi Vuyani, was one of those who were not in favour of the
settlement agreement signed by the Speaker of the Council at the time (Reggie Waldick,
Personal interview, 04 March 2016). Subsequently, at the regional level of the ruling party,
the African National Congress (ANC), it was decided that the Chief Whip, at that pointin time,
should step aside because “they were not happy with his performance” (Julia Wells, Personal

interview, 07 June 2016). The interviewee further made the point that it was observed that
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he did not report or account according to what was expected by the ruling party. This was
despite the fact that, according to Interviewee Y, (Personal interview, 03 June 2016) he was a
first-time councillor, relatively inexperienced and not as strong as was expected from a Chief
Whip. Another interviewee, Ayanda Kota (Personal interview, 04 March 2016) stated that the
ex-Chief Whip did not really understand the politics of the ANC. The Chief Whip was asked to
resign during 2013 and it was at the same regional meeting that a new Chief Whip was sought
to be appointed (Julia Wells, Personal interview, 07 June 2016). It was decided that Julia Wells

be appointed in 2013 as the new Chief Whip of the council.

However, in November 2013, the council requested Dr Pravine Naidoo to provide reasons
why disciplinary proceedings should not be instituted against him in respect of, inter alia, his
involvement in securing the settlement agreement (Makana Local Municipality, 2015). In
December 2013, according to the Kabuso Report (2015), Dr Pravine Naidoo was suspended
from his duties and Chris Baker and Associates were appointed to conduct the investigations
against him, whilst Mr Mandisi Planga, another key role player, was appointed as acting

Municipal Manager in November 2013 (Makana Local Municipality, 2015).

The Municipal Manager, Dr Pravine Naidoo was dismissed on 12 March 2014 after a
disciplinary process that found him guilty of misconduct in terms of the Municipal Systems
Act (No. 7 of 2011), by contravening the Code of Conduct for Municipal Staff Members
(Mngxitama-Diko, 2014). Documents tabled relating to the disciplinary hearing at an ordinary
Council meeting on the 12 March 2014 revealed how Dr Pravine Naidoo deceived the
municipality by effectively drawing up a contract which created a dishonest paper trail, to
fraudulently ensure a financial settlement favourable to himself (Mngxitama-Diko, 2014). In
this regard, according to Mngxitama-Diko (2014, p.1) the documents tabled at the ordinary

council meeting stated that:

Dr Pravine Naidoo was found guilty of a charge of attempting to influence
the Council and or the functioning of the Council with a view to obtaining a
personal advantage or benefit, and misleading or attempting to mislead the
Council regarding its consideration of a settlement of his long-running
labour dispute.

Furthermore, the Council’s attorneys, Chris Baker and Associates, in their representation on

sanction stated that:
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The evidence discloses that the employee obtained, in his favour, a very
substantial settlement by dishonest means and in direct contravention of a
resolution of the council of the employer. He then attempted to hide his
tracks by creating a false paper trail.
After the erstwhile Municipal Manager, Dr Pravine Naidoo, left the municipality in 2014, the
municipality was disposed to the anomaly of having six acting Municipal Managers until the
end of term of office in 2016 (Thabani Mdlongwa, Personal interview, 10 November 2015).
This was because for a good part of the term of office the Municipal Manager’s position was
highly contested and in addition, the municipality spent most of the term without a Chief

Financial Officer (Thabani Mdlongwa, Personal interview, 10 November 2015).

The contestation of the Municipal Manager’s position followed on the aftermath of another
prominent case during this term of office, where one councillor, Mr Paul Notyawa, identified
as one of the key role players, started showing displeasure that he had not been made
Executive Mayor of the municipality at the start of the term (Jonathan Walton, Personal
interview, 14 December 2015). After the Municipal Manager’s post became vacant in 2014,
Mr Paul Notyawa applied for the position and Dr Pravine Naidoo was appointed (Jonathan
Walton, Personal interview, 14 December 2015). “He had support within the council and the
majority of those councillors voted for his appointment as Municipal Manager at
municipality” (Jonathan Walton, Personal interview, 14 December 2015). It has, however,
been revealed, according to Carlisle (2017) that there was a political instruction from the
ruling party, the ANC, not to appoint him. This was confirmed by Carlisle (2017, p4), who

stated,

While he received the nod from council in March 2015 as the preferred
candidate, the party’s higher-level politicians were not on board. The then-
Executive Mayor Zamuxolo Peter, Cooperative Governance MEC Fikile Xasa
and other ANC heavies including Andile Lungisa and Viola Mtongana and
then- Water Affairs Minister Edna Molewa, let him know in no uncertain
terms he was not the ANC's preferred candidate and that he should
withdraw. Humiliated and under enormous pressure from the [cooperative
governance MEC] Xasa, Paul Notyawa withdrew his candidacy. His attorney
immediately instructed the municipality to disregard the letter which had
been written under duress. As a result, Paul Notyawa was disciplined and
suspended from the ANC for five years for refusing to carry out an
instruction by the ANC caucus to decline the appointment.
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According to Jonathan Walton (Personal Interview, 14 December 2015), Mr Paul Notyawa, a
lawyer by profession, is a member of the South African Communist Party (SACP), the Congress
of South African Trade Unions (COSATU) and the ANC, is from Grahamstown and is very
outspoken on maladministration. The main source of the frustration emanated from the fact
that he was not deployed as Executive Mayor in the first instance and was compounded by
the fact that he was not appointed as the new Municipal Manager (Jonathan Walton, Personal
interview, 14 December 2015). This could be viewed as part of a factional battle within the

municipality. Julia Wells (Personal interview, 07 June 2016) stated that:

He and his followers from amongst the councillors were just very aggressive

and push him forward [as Municipal Manager]. He managed a lot of support

to push himself forward and part of it included that anybody who is

competing for an office, you do what you can to undermine the incumbent.

It was a very negative dynamic and it was just observed and understood.
Mr Paul Notyawa took the matter to court but was asked to withdraw his application in 2016
when he was refused a postponement and was ready to proceed (Carlisle, 2017). However,
in February 2017, Mr Paul Notyawa went back to court for the second time to force the

Makana Municipality to pay attention to a 2015 resolution to appoint him as Municipal

Manager. According to Carlisle (2017, p.4) in the high court application, he alleged:

an abhorrent level of political interference from some of the ANC’s top
brass at local, provincial and national level in the appointment process that
had led to him being side-lined. He also alleged that the minutes of a
meeting in which the Makana council had subsequently rescinded his
application had been fraudulently drawn up.
However, the Grahamstown High Court dismissed his application for leave to appeal and
found that the time had expired in which he could bring his application before the High Court.
To this end, it was found that his application was brought in terms of the wrong law and that

it would have no practical effect, as his term as Municipal Manager would have expired during

December 2017 (Carlisle, 2017).

Factional battles amongst politicians at the municipality are an extension of societal factional
battles within the ruling party, the ANC (Personal interviews; Walton, 14 December 2015;
Kota, 04 March 2016; Waldick, 04 March 2016). There are different factions within the ruling
party, the ANC, and its alliance partners the SACP, COSATU and SANCO (Personal interviews;
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Walton, 14 December 2015; Kota, 04 March 2016; Waldick, 04 March 2016). The claim was
made that these factions did not dissolve after the elections and that had an influence on the
cohesion and unity of the elected council. This created tension within the political space of

the ruling party and its alliance partners and impacted on how decisions were made.

Factionalism within the ruling party is a phenomenon that emanated from previous terms
which were also characterised by tensions within the ruling party over the position of the
Mayor at the municipality (Ayanda Kota, Personal interview, 04 March 2016; Jonathan
Walton, Personal interview, 14 December 2015). Moreover, Ayanda Kota (Personal interview,
04 March 2016) mentions that:
We have to understand it not only within the municipality building and
context, because leading up to the local government elections, there will be
different factions. And these factions do not dissolve after elections and |
think there has to be cohesion, there has to be unity, we have to service the
residence of this municipality. Instead of these factions dissolving, they will
assume different characters as people will be crossing this side and crossing
that side, depending on the power of the other faction. Then it assumes
different characters in the form of people or role-players.
It was observed that the Executive Mayor from the previous term, Vumile Lwana, was asked
by some members within the ruling party, the ANC, to stay on as Executive Mayor for another
term, while other members did not want him as Executive Mayor. Political interference and

factionalism contribute to the status quo of a municipality that is not governed correctly

(Jonathan Walton, Personal interview, 14 December 2015).

According to Interviewee Y (Personal interview, 03 June 2016), one of the issues that affects
governance in the municipal environment is the political interference in the administration.
The interface between the administrators and politicians was sometimes blurred, due to the
fact that you would find municipal officials who were also politicians, and who used a strategy
to advance a particular interest in such a manner that decisions were made (Interviewee X,
26 April 2016; Ayanda Kota, Personal interview 04 March 2016; Interviewee Y, Personal
interview 03 June 2016; Julia Wells, Personal interview 07 June 2016). Interviewee Y (Personal
interview, 03 June 2016) observed that “You have those individuals that are quite powerful.”
This was demonstrated by the fact that it would be found, for example, that a junior official

in one of the directorates within the municipality was a politician within the ruling party and
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that their position occupied politically, was higher than that of the Executive Mayor. As a
result, the Executive Mayor had to take instructions from such officials. According to
Interviewee Y (Personal interview, 03 June 2016) this was whilst the first Executive Mayor
during the term office was also an additional regional member on the sub-regional level of
the ANC. This problematic situation led to the position where one would have officials being
politically more powerful than the sitting Mayor. Interviewee Y (Personal interview, 03 June

2016) stated that:

| had the situation in my directorate where one of the officials in one
department was at one stage regional chairperson of the ruling party. | will
see my junior staff sitting in the caucus taking decisions. He is just junior,
very junior administratively, but politically he is very high and sits in caucus
as a deployee of the ruling party wearing a political hat now giving
instructions to political representatives.

There were instances where the interface between the most senior politician and the most
senior administrator was quite indistinguishable, according to Interviewee X (Personal
interview, 26 April 2016) and this led to many decisions affecting governance within the

municipality being taken by the Executive Mayor and acting Municipal Manager. In support

of this assertion, Interviewee X (Personal interview, 26 April 2016) mentions that:

| got a sense that the then Executive Mayor, Mr Peter and the acting
Municipal Manager at that particular time, Mr Thembinkosi Myalato
[Technical Director] took a lot of decisions on their own. Many of those
decisions did not go through the normal processes and that is where most
of the problems came from. Even when Dr Naidoo was here, he was a
Municipal Manager who often said: ‘just do it’. There were many things that
were irregular, but irregular in terms of the processes that were not
followed.

Reggie Waldick (Personal interview, 04 March 2016) also mentions that:

Mr Thembinkosi Myalato was acting Municipal Manager at some point, and

the Director for Infrastructure dealing with water and sanitation was able

to manoeuvre a lot of things and not share other things at the municipality.
According to Interviewee X (Personal interview, 26 April 2016) this manner of work creates

an atmosphere of “mistrust” and an experience of undue pressure on some other senior

official to perform in a certain way. The pressure to execute duties in an unbecoming manner
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led to the resignation of the previous permanent Chief Financial Officer. In this regard,

Interviewee X (Personal interview, 26 April 2016) stated that:

There was a permanent Chief Financial Officer, Mr Danny Sahibdeen, who

resigned in the end because of the pressure that Dr Pravine Naidoo exerted

in terms of expecting to deliver on things that he could not deliver upon. At

that stage, there was a lot of mistrust. The senior manager team, except Mr

Thembinkosi Myalato, | know for a fact, did not have any trust in the then

Municipal Manager, Dr Naidoo.
This manner of work that characterised the interface between the administrative and political
arm of the municipality continued for some time after the permanent Municipal Manager, Dr
Pravine Naidoo, left the organisation (Interviewee X, 26 April 2016). This influenced the way
in which decisions were made and how those decisions were implemented. In this regard,
Interviewee X (Personal interview, 26 April 2016) mentions that:

Mr Thembinkosi Myalato was appointed as acting Municipal Manager — he

was not an administrator. He wrote memoranda from himself to himself as

both Director of Technical Services to acting Municipal Manager. It was a

time of great turmoil.
Certain appointments were manoeuvred, depending on the politicians and political
connections that influenced the administrative and political interface at the municipality
(Interviewee Y, Personal interview, 03 June 2016). Interviewee Y mentions further that:
“Recruitment gets affected because politicians want this kind of person. You will see people

not qualifying because they were political actors”.

An observation by Interviewee Y (Personal interview, 03 June 2016) is that in some instances
people were employed based on loyalty or on the basis of being known in the ruling party
structures. One example, according to Ayanda Kota (Personal interview, 04 March 2016), was
the fact that the former Director for Infrastructure as well as acting Municipal Manager at
some stage was deployed by the ruling party. The claim was made that the ruling party made
a recommendation to deploy him in the position, a critical position responsible for

infrastructure at the municipality.

The way appointments were made created a disincentive to attract top-quality professionals

to the municipality, according to Julia Wells (Personal interview, 07 June 2016), who stated
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that: “A municipality like ours has a hard time in attracting and holding onto really good

people.”

A point was made by Jonathan Walton (Personal interview, 14 December 2015) that the
manipulation of recruitment processes resulted in the unintended consequence of the
municipality losing many of their experienced and skilled employees. In this regard, the

interviewee stated that:

Makana Local Municipality lost the cream of the crop in terms of its top
officials, mostly white employees with years of experience, skills and
knowledge. They all left and when all these officials left, everything went
down.
The municipality found it difficult to implement its recruitment policy objectively because
suitable qualified candidates were not recruited and there was no approved organogram with
job evaluated posts (Julia Wells, Personal interview, 07 June 2016). However, according to the
Financial Recovery Plan, the municipality undertook a comprehensive organisational review
for the entire institution during the previous term, but this was not fully and correctly

implemented (Makana Local Municipality, 2015).

The challenges regarding the recruitment as articulated by the Kabuso Report (2015) relate
directly to a request that was made by the then Municipal Manager, Dr Pravine Naidoo, to
deviate from the recruitment selection and appointment policy of the municipality (Makana
Local Municipality, 2015). According to the Kabuso Report (2015, p.48), “On the 30 May 2013,
Dr Pravine Naidoo submitted an item to Council entitled ‘Request of the Municipal Manager
to deviate from Recruitment, Selection and Appointment Policy’”. The Kabuso Report (2015)
asserts that this item to council included a motivation to undertake head-hunting process to
fill critical vacancies whilst the council was finalising the draft Recruitment, Selection and

Appointment Policy (Makana Local Municipality, 2015).

On the same date, 30 May 2013, according to the Kabuso Report (2015, p.48), “Dr Pravine
Naidoo inter-alia submitted an item to Council titled ‘Restructuring of the Macro-Structure of

”nm

the Makana Organogram (Phase 1)’” (Makana Local Municipality, 2015). The report further
mentions that the item sought to obtain council’s approval of the macro-structure of the
organogram, which includes the Office of the Executive Mayor, the Speaker, and the

Municipal Manager. However, according to the Kabuso Report (2015, p.48) “the municipality

72



was unable to submit minutes of the said council meeting where the item was tabled and the

resolutions taken by council in respect of the said item” (Makana Local Municipality, 2015).

The abovementioned process that Dr Pravine Naidoo embarked upon was part of the
restructuring of the Makana municipal organisational review process, which was, as
mentioned before, developed during the previous term of office with the assistance of an
external service provider, PriceWaterCoopers (Interviewee X, Personal interview, 26 April
2016). To this end, Julia Wells (Personal interview, 07 June 2016) mentions that the idea at
that point was to start with an objective organisational diagnosis, which was accepted to be
the way forward. The implementation of this became the responsibility of the new council.
Furthermore, Julia Wells (Personal interview, 07 June 2016) mentions that a report was
developed and proposed as a two-phased approach for implementation. The interviewee
also stated that the organisational review proposal came with a lot of recommendations,

including the creation of new positions.

The intention of the first phase was to get a proper middle management at the municipality
in place (Julia Wells, Personal interview, 07 June 2016). However, because of the request for
the deviation from the recruitment policy of the municipality by the then Municipal Manager,
Dr Pravine Naidoo, various anomalies with the recruitment processes were created. In this

regard Julia Wells, (Personal interview, 07 June 2016) mentions that:

| think there were a handful of posts that were created and it could be said
that those posts appeared to be filled by people with political portfolios. |
think that part of what happened was a new Municipal Manager [at the
time, Dr Naidoo] came and took this report and saw the report saying we
must have all these positions.

Concurring with the assertion made before, Interviewee Y (Personal interview, 03 June 2016)

mentions that:

One of the issues affecting governance within the municipality is political
interference in the administration. Your recruitment gets affected because
politicians want this kind of person.

Despite this, the Municipal Manager at that time continued filling the position, whilst the

municipality did not have the financial means to go about it the way Dr Pravine Naidoo did.

To this end, Julia Wells (Personal interview, 07 June 2016) states that:
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Dr Naidoo had not been present in all the discussions [previously] that say

we can only implement according to our financial means. Prior to that we

understood it was pie in the sky and it was dreamtime. But now you come

with a very expensive organogram and start implementing it.
The municipality embarked on a process of a comprehensive organisational review and,
according to the Makana Local Municipality Intervention Final Report (2015), phase one of
the implementation of the new organisational structure did not undertake this properly and

unplanned recruitment occurred, with individuals being employed outside the organogram

(Makana Local Municipality, 2015).

At the start of the term of office, according to the Annual Report (2011/12), there were eight
hundred and twenty-three (823) approved positions in the organisational structure (Makana
Local Municipality, 2011). However, according to the Makana Local Municipality (2011), the
municipality was confronted with close to a 30% vacancy rate, and the municipality is faced
with significant vacancies at senior management level, for example, the critical posts of
Municipal Manager, Director of Local Economic Development and Planning and Manager of
Human Resources remain vacant. According to Interviewee X, (Personal interview, 26 April

2016) the post of Chief Financial Officer has been filled since 01 April 2016.

Staff retention, development and support are major issues and the municipality faces ongoing
challenges in retaining key technical skills such as town planners, water operators and
electricians amongst other positions, which have ultimately led to capacity issues, resulting in
backlogs in the specific areas of work where vacancies exist. (Makana Local Municipality,

2015).

The Makana Local Municipality (2015) highlights that various other systems and controls to
support the human resource have not been put in place either, as were alluded to by the
Makana Local Municipality Intervention Report. According to the Makana Local Municipality
(2015) senior management within the municipality took up employment without contracts
being in place. In this regard, the Makana Local Municipality Intervention Report (2015, p.7)
states that “there is no evidence that suggests that reports were submitted to the municipal
council on employment contracts of the senior managers reporting to the Municipal
Manager” (Makana Local Municipality, 2015). In addition, the Makana Local Municipality

Intervention Report notes that the municipality does not have an approved performance
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management system in place despite there being evidence of an extract of a council
resolution approving a policy on performance management, which contained timelines and
structures including roles and responsibilities (Makana Local Municipality, 2015). This has also

been confirmed by Julia Wells (Personal interview, 07 June 2016) who stated that:

Another thing we identified in the Management Performance Accounting
Committee and it was no secret at all, was that the municipality really had
no performance management system for the whole of this term, even
before this. We have been to workshops to gain understanding as to how it
is supposed to work; we were told the Sarah Baartman District municipality
is coming to share its software and giving training to everybody. But year
after year and in our annual report we say nothing was done to implement
performance management.
For example, when Dr Pravine Naidoo was appointed as Municipal Manager for the second
time, he had already held the position for months without having signed his five-year

contract, despite this being discussed and deferred to at a confidential session of the council

in September 2013 (Julia Wells, Personal interview, 07 June 2016).

Such situations, according to Julia Wells, (Personal interview, 07 June 2016) contributed to
the lack of accountability by municipal officials to councillors on what was agreed upon
without a performance agreement. Julia Wells described the interface between the
administration and the politicians as two strands operating parallel to each other (Personal
interview, June 07, 2016). To this end, the assertion was made that the administration was
almost operating on its own in handling the affairs of the municipality, without seeing the
importance of the political structures at the municipality. The Makana Local Municipality
Intervention Report also refers to the culture of poor or non-performance, and the perception
that transgressions were accepted as the norm within the municipality (Makana Local

Municipality, 2015).

In an attempt to address some of the issues that gave rise to the governance challenges the
municipality faces, the acting Municipal Manager at that particular time of January 2014, Mr
Mandisi Planga, made a decision to appoint an internal audit unit to conduct a forensic
investigation (Makana Local Municipality, 2015). It is mentioned in the Kabuso Report (2015),
that the internal audit of the municipality is a co-sourced unit where the investigation team

comprised of staff from Kabuso, the internal audit service provider (Makana Local
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Municipality, 2015). The investigation started on 01 February 2014 and a draft report was
completed in May 2014 and submitted to Mr Mnguni, the then acting Municipal Manager on
07 June 2014, according to the Makana Local Municipality (2015). Consequently, the forensic
auditing firm was again appointed on 22 January 2015 to conduct further interviews and to

finalise the report.

The primary purpose and objectives of the Kabuso Forensic Investigation were manifold. As
raised in the Kabuso Report (2015), the matters of concern were included in the terms of
reference which were included in the main human resource-related and financial-related
issues (Makana Local Municipality, 2015). More specifically, the purpose of the investigation
was to investigate Mr Mncedisi Boma’s (the Strategic Manager in the Office of the Mayor)
alleged unauthorised possession of the personnel file of the suspended Municipal Manager
at the time, Dr Naidoo and the payment of Dr Naidoo’s legal costs by the municipality, in
addition to examining all financial expenditure accounts or records relating to the budget of
the Office of the Executive Mayor, especially those that were earmarked for the special
projects or major events of the municipality and to determine whether the Municipal
Financial Management Act (MFMA) and Supply Chain Management Act (SCMA) procedures

were strictly adhered to by all under the leadership of Mr Mncedisi Boma.

The investigation was also carried out to identify the budget and examine the expenditure on
the production and distribution of the Makana Newsletter (a key performance area of the
communication unit, then reporting to Mr Mncedisi Boma) to determine whether the MFMA
and SCMA processes were strictly adhered to. It also included the investigations of all
appointments for the period from April to December 2013, to determine whether Mr
Mncedisi Boma was paid the correct salary from his date of appointment, and to determine
whether the “shifting of funds” as authorised by the Office of the Municipal Manager during

the period from April to December 2013, were in accordance with legislation and policy.

The Kabuso Report (2015) made recommendations based on the primary purpose and
objectives of the investigation (Makana Local Municipality, 2015). The investigative report
recommended that Mr Boma be charged with the contravention of clause 1.2.4 Annexure “A”
to the South African local government disciplinary procedure collective agreement, based on
the assumption that during January 2013 he took possession of the personal file of Dr Naidoo

belonging to the municipality, and failed to return said file to the municipality. In terms of the
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payment of the legal costs of Dr Naidoo by the municipality, the recommendation was made
in the Kabuso Report (2015) that Mr Mncedisi Boma be charged for the fact that on 02
October 2013, he caused the municipality to incur irregular expenditure in that he issued a
memorandum to Mr Crouse, the Acting Chief Financial Officer, instructing him to immediately
effect the legal cost payment of Dr Naidoo, notwithstanding a lack of council approval
(Makana Local Municipality, 2015). The amount reflected on the memorandum is indicated
as R86, 142.32; however, it was amended by Mr Crouse to R108,374.79 as per Mr Mncedisi
Boma’s verbal instruction. The Strategic Advisor of the Executive Mayor, Mr Mncedisi Boma

was also the ANC’s Makana regional chairperson (Williams, 2014).

It was recommended that the council request councillor Madinda, who was the council
Speaker at the time, provide a written explanation as to why action should not be taken in
terms of the Code of Conduct, as she signed the settlement agreement with Dr Naidoo on
behalf of the council without being delegated such power by the council (Makana Local
Municipality, 2015). Moreover, to this effect it was also recommended that the municipality
request that Mr Crouse provide a written explanation as to why disciplinary action should not
be instituted against him for the approval of R108, 374.79 to Dr Pravine Naidoo in respect of
legal costs and that the municipality must recover the amount of R108, 374.79 from Dr

Pravine Naidoo (Makana Local Municipality, 2015).

In terms of the special projects (grants-in-aid) in the Office of the Executive Mayor, the main
recommendation as per the Kabuso Report (2015) was that the municipality revise the
Funding and Grants Policy in accordance with the stipulation of the MFMA and Circulars
(Makana Local Municipality, 2015). In this regard, the municipality requested the officials that
were highlighted in the forensic report provide written explanations as to why disciplinary
action should not be instituted against them in respect of various contraventions. The
Makana Newsletter’s recommendation was that the municipality must provide copies of the
newsletter issued and confirmation of the procurement process in respect of the

appointment of Augmentis Close Corporation.

The Kabuso Report (2015) made various human resources-related recommendations
(Makana Local Municipality, 2015). It was recommended that the municipality request that
Mr Madlavu (also one of the acting Municipal Managers at the time) provide written

explanations as to why disciplinary action should not be taken against him for various
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infringements, all of which refer to the nature of the decisions that were made

administratively.

These decisions included the following:

J The deviation from the recruitment policy;

. Not developing job descriptions for advertised positions;
] Not ensuring that the positions were evaluated; and

. Not confirming the availability of the advertised post.

In certain instances, the municipality did not reflect the qualification criteria, while in other
instances the successful candidate was shortlisted and interviewed, although his name was
not reflected on the master list of applicants. Furthermore, in certain instances the date
reflected on the letter of appointment was prior to the resolution of the Municipal Manager.
Regarding the Human Resources recommendations, the Kabuso Report (2015) recommended
that the municipality request that Mr Thembinkosi Myalato (also the acting Municipal
Manager and Director for Infrastructure at the time) provide written explanations as to why
disciplinary action should not be instituted against him based on various inadequacies under
his watch (Makana Local Municipality, 2015). These inadequacies also included the deviation
from the recruitment policy of the municipality, where in certain instances the municipality
did not reflect the qualification criteria; the date reflected on the letter of appointment was
prior to the date of the interview; and the recommendation of certain appointments in the
capacity of acting Director of Corporate Services, who simultaneously approved the

appointment in the capacity as acting Municipal Manager.

In addressing the shortcomings relating to the appointment, according to Makana Local
Municipality (2015), the overall recommendation as per the Kabuso Report (2015) was for the
municipality to obtain legal opinion in respect of the validity of the appointments made during

the recruitment drive in 2013 as numerous conflicting processes were identified.

There were recommendations by the Kabuso Report (2015) on anomalies regarding salary
payments to Mr Mncedisi Boma. It was suggested that the Strategic Manager in the office of
the Executive Mayor at the time, be charged for the fact that from the period September 2012

to January 2014, additional benefits were received by himself, and the erroneously processed
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benefits by the municipality totalled to R196,613.21 which were not due and payable to him
(Makana Local Municipality, 2015). Furthermore, Mr Mncedisi Boma failed to notify the
municipality of the said errors, notwithstanding his acceptance of a R450,000 all-inclusive cost

to company contract appointment per annum (Makana Local Municipality, 2015).

There was also the erroneous payment of the “acting” allowance to Ms Santi, the Office
Manager in the office of the Municipal Speaker. In this regard, the Kabuso Report (2015)
recommended that the municipality recover the erroneous payment of R 40,909 from Ms
Santi (Makana Local Municipality, 2015). It was also recommended that the municipality
obtain written explanations from Messrs Mbeleni and Crouse as to why disciplinary action
should not be instituted against them for recommending the processing of the irregular

payment of R40 909.00 (Makana Local Municipality, 2015).

5.2.2 SERVICE DELIVERY

One of the services to be provided by the Makana Local Municipality is the provision of water
to its communities. The Makana Local Municipality (2015), in its Annual Report (2014/15)
mentions that the municipality is both a Water Service Authority and a Water Service Provider
as per the provision of the Water Service Act (Act no. 108 of 1997), as well as the declaration
of the powers and functions by the Minister of Water Affairs and Forestry in 2004. With these
powers and functions in terms of the provision of water, the municipality had the
responsibility for regulation, water quality, ensuring access and the monitoring and
evaluation of water services. It was highlighted by the Makana Local Municipal (2015) in its
Annual Report (2014/15) that the municipality was responsible for access, provision,
operation and maintenance of all water needs (Makana Local Municipality, 2015). In addition,
the municipality was responsible for implementing water service projects and the
maintenance thereof. This was even though, according to Bheki Makedama (Personal
interview, 11 June 2016), the District Director for Infrastructure and Planning from Sarah

Baartman District Municipality (previously known as Cacadu District):

The district municipality used to be both a Water Service Authority and a
Water Service Provider for all the local municipalities within the district but
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was devolved after the decision to give such functions to the local
municipalities relegated the district municipality a development facilitation
function. However, some of the officials are not at ease with this
arrangement where both these functions are given to local municipalities,
including Makana within the district. This is despite that there are those
officials and politicians that are protecting this kind of arrangement and that
the current arrangement is not working because local municipalities are
providing poor quality to communities. The fact that the Water Service
Authority and Water Service Provider functions are located within one
directorate in Makana is compounding matters and as a result
accountability suffers. It is required by legislation that a WSA is responsible
for planning and monitoring and evaluation whilst a WPA is responsible for
project implementation, maintenance and billing.
It acknowledged, however, that the Sarah Baartman District Municipality was in the process
of reviewing the institutional arrangements with regards to the powers and functions relating
to WSA and WPA that were currently located within all the local municipalities within that
district (Bheki Makedama, Personal interview, 11 June 2016). The district municipality
undertook a study on the current arrangements and it is expected that the issue will be dealt

with to improve the situation (Bheki Makedama, Personal interview, 11 June 2016).

Despite the situation, demands for services increased, especially for water. Indications as per
the Makana Local Municipality IDP (2015/2016) were that there was an increase in access
from 16 960 households in 2001 to 21 388 households in 2011 (Makana Local Municipality,
2015). Having access to piped water does not automatically mean that those that have access
will constantly have the service provided to them. There were 919 households in 2011,
according to the IDP (2015/2016), which had no access to piped water (Manaka Local
Municipality, 2015). The IDP (2016/2017) indicated that there were five wards with no access
to piped water which was inclusive of wards 1, 10, 11, 13 and 14 respectively (Makana Local

Municipality, 2016).

It was highlighted by the Makana Water and Sanitation Indaba held in 2015 that in 2013,
communities within the Makana municipal area suffered from extended water shortages
across the entire city of Grahamstown (Makana Local Municipality, 2015). Citizens across
Makana including Grahamstown (East & West), Alicedale, Riebeeck East, Fort Brown, Seven
Fountains and Salem have borne the brunt of protracted and, often, unexplained water supply

interruption.
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According to the Water Research Commission (2013), the basis of the extended water
shortage has not been as a result of a drought or a shortage of water at the source of supply,
but was rather an issue of the distribution of the water and the service provided by the
municipality. The Water Research Commission (2013) supported the fact that many crucial
public and private institutions rendering goods and services to the public such as the
University, the hospital, the prison and other businesses, were adversely affected during

prolonged water shortages.

A report released on 19 August 2013 by the Makana Local Municipality regarding the water
supply crisis made mention that one of the main contributing factors to the lack of water was
the malfunction of a pump station, known as the Howieson’s Poort pump station (Makana
Local Municipality, 2013). According to the report, the Howieson’s Poort pump station was
constructed in 1962 and one of its two motors malfunctioned in early June 2013. The situation
was compounded, according to the report, when high winds damaged a 15km power line
outside Grahamstown and this had an impact on the pump station. This was also confirmed
by Amatola Water (2014) through the Amatola Water/Makana Water Crisis Intervention
Project Report (2014, p.1) that stated the following:

The Makana municipality faces an enormous challenge regarding the
current status of bulk water infrastructure in meeting the demands of
Grahamstown. The Howieson’s Poort raw water pump station, being a
critical source of water for the Waainek Water Treatment Works, is in a
general state of disrepair which makes it unavailable for service most of the
time. Coupled to this, is the power supply system which is very unreliable
and is the cause of many supply interruptions and damage to motors. The
poor water production efficiency in both plants and severe water losses in
the bulk and reticulation pipeline networks exacerbate the water supply
inadequacy for the town.

According to Lewis (2014), water supply was returned to the high-lying areas of Grahamstown
after 19 days and this was even though, long before critical voices of Rhodes University
became prominent, water supply challenges had been affecting Grahamstown for some. This
has been evidenced by some parts on the eastern side of Grahamstown such as Joza and
Vukani Townships respectively, which were left without water for several months, and more
critically, some areas that have never been connected to the municipal system at all. This has

been confirmed by the Eastern Cape Provincial Government (2014) in the Report on Social
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Infrastructure Relief Programme (2014) which stated that the worst experience without water
was when Vukani and Joza communities could not get water at all. The report further
mentioned that the only way the residents could get water would be to wait until the evening

to fill up their water tanks.

It transpired that poor water pressure contributed to the lack of water, as explained by Julia
Wells (Personal interview, 07 June 2016). The interviewee explained further that the
municipality had built a new township at a lower elevation, and this resulted in more water
going to the new township and not to the older areas such as Grahamstown East, in particular
the Joza area, due to low water pressure. The interviewee further mentioned that at the time
the new township was built, an enquiry was made to establish whether there was adequate
infrastructure including the provision of water, and the contractor confirmed by the

statement that it was all covered in their plans.
In support of this assertion, Julia Wells (Personal interview, 07 June 2016) stated that:

You just don’t know, you are expected to trust information that you are

given by officials. But if there is anything, in the case like this, | am sure the

contractors did not want to spend extra money doing extra work putting

more infrastructure in because they did not have a contract to do it. They

do not to get paid to do it if they solve the problem, it was not in their

interest to say so.
The Grahamstown water supply, according to the Makana Water and Sanitation Indaba
Position Paper, is unique because water is being supplied in two distinct zones; one to the
west which is the developed area benefitting from such investment in the past where higher
levels of service are the norm and the eastern supply system which serves the disadvantaged
population where there is a service backlog (Makana Local Municipality, 2015). Moreover, the
aforementioned paper mentioned that the two systems were linked via a 300mm diameter
pipeline. Due to the historical differences between the two areas, these systems were

normally operated separately by closing the Barklands valve located next to the railway line

that runs through the central business district (Makana Local Municipality, 2015).

In this regard, according to Water Research Commission (2013), these prolonged shortages
have not often been experienced by the western areas of Grahamstown and a large majority

of the west was unprepared for this situation. According to the aforementioned report, this
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differed from the people living in the east of Grahamstown, who have adapted to living with

little access to water.

Resultantly, the Water Research Commission (2013) stated that the divisions between the
eastern and western parts of the city that characterised the impoverished and affluent areas
respectively have influenced people’s perceptions of their water quality, as well as the
perception of the services they receive from the municipality. The report also stated that the
difference in perceptions may be linked to the quality and capabilities of each specific

reticulation system as they differ from each other.

However, there was a common perception from communities in general that there is poor
service delivery by the municipality (Water Research Commission, 2013). The same report
revealed that poor service delivery, specifically the provision of water, could be blamed on
political instability and ignorance of the understanding of water affairs from the Makana
political leadership; lack of capacity; poor managerial capability of water officials; shortage of
skills; insufficient training of staff; inadequate supervision; lack of budget planning for major
maintenance of water infrastructure; insufficient maintenance of the water system and lack

of gravity feed to end users.

The lack of knowledge created knowledge gaps and gave rise to poor political leadership and
management (Water Research Commission, 2013). The Makana Water and Sanitation Indaba
Position Paper highlighted the results of the Annual Municipal Strategic Self-Assessment
facilitated by the Department of Water and Sanitation in 2014 that resonates with the water
challenge diagnosis (Makana Local Municipality, 2015). The self-assessment reflected that the
managerial skills level (technical) achieved the following scores: 35% staff skills level
(technical); 40% infrastructure asset management; 10% operation and maintenance of assets;
40% financial management and revenue collection at 15% respectively. The fact that there is
poor planning and maintenance of services is due to skills shortages and not having the
requisite skills required in some instances at the municipality (Bheki Makedama, Personal
interview, 11 June 2016). There is also the element of a high staff turnover rate that is not

assisting the situation at all (Bheki Makedama, Personal interview, 11 June 2016).

It is not surprising then, that according to the Eastern Cape Provincial Government (2014),

there was a need for the development of infrastructure to aid in the provision of basic services
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such as water, sanitation and electricity by the municipality. The report also highlighted the
lack of forward planning and decision-making by stating that the municipal area did not have
drawings and layout plans and this affected reticulation and the laying of pipes for

infrastructure development projects.
According to Corke (2014, p.1)

The last complete set of plans for the city were drawn up in the 1970’s,

consequently the current municipal staff are unable to read the map in

order to understand where the valves were and how to fix the old

infrastructure. Eddie Norton, the retired city engineer, was the only person

who could read the plans and so he pointed out where the valves were in

town.
Lack of political oversight on poor planning, performance and monitoring the implementation
of services led to a compromised situation in terms of the provision of services at the
municipality, according to Julia Wells (Personal interview, 07 June 2016). For example,
according to the Financial Recovery Plan there were material losses on water and electricity
services, because of poor maintenance of the existing infrastructure (Makana Local
Municipality, 2015). It was also indicated that there was insufficient attention directed to
upgrading, rehabilitating, refurbishing and operation and maintenance of basic services
infrastructure pertaining to electricity, water and sanitation. These include transmission lines,
sub-stations and transformers, bulk water rising mains, water treatment works, replacement
of valves, replacement of water meters, reinstatement of existing boreholes in the rural areas,
sewer reticulation, sewer pump stations and waste water treatment works (Makana Local
Municipality, 2015). Also, there are no master plans or replacement and management plans,
an inadequate asset register, planning is fragmented and concentrates on the short-term
instead of long-term and inadequate meters compromise sustainable service delivery
implementation. In this regard, Jonathan Walton (Personal interview, 14 December 2015)

concurs and states that:

The lack of provision of water is because of a lack of planning. You must
make decisions, but it must be subjected to a plan. There was always this
excuse for the past five to seven years that the water problem was as a
result of infrastructure that is 200 years old. But you need to plan for that
and if you don’t plan, these problems will never stop. Yes, the pipes are old,
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the taps are old, the pumps are old and the population is growing but they
are not planning as a municipality to address this matter.
It is concurred that after years of poor management, matters came to a head (Richard

Gaybby, Personal interview, 26 April 2016).

The Financial Recovery Plan asserts that there is insufficient budget provisioning for
maintenance of service delivery-related municipal infrastructure; there is a shortage of
technical skills in the municipality such as engineers and technicians who are key for service
delivery, as well as vehicles, equipment and machinery (Makana Local Municipality, 2015).
Service delivery was also negatively impacted by slow supply chain management
procurement. The delays in supply chain management resulted in fruitless, wasteful, irregular

and unauthorised expenditure.

As an immediate response, the Report on Social Infrastructure Relief Programme asserted
that the Makana Local Municipality, with the assistance of the Presidential Infrastructure
Coordinating Commission (PICC), were tasked to submit a consolidated report on Makana
Local Municipality’s water crisis and found that R850 million was needed to address not only
the water crisis, but also the electricity and sanitation challenges (Eastern Cape Provincial

Government, 2014).

Furthermore, the Report on Social Infrastructure Relief Programme mentioned that a steering
committee chaired by an official from the Department of Water and Sanitation was
established, with the intention of studying the water challenges facing the municipality in
order to establish quick interventions. An assessment and a report of internal reticulation
were compiled on the infrastructure that needed attention (Eastern Cape Provincial
Government, 2014). A rescue package of R75 million was made available by the Eastern Cape
Provincial Government as a result of the PICC report to the municipality for interim social

infrastructure (Eastern Cape Provincial Government, 2014).

There was an agreement amongst the Makana Local Municipality, Provincial Treasury, Eastern
Cape Development Cooperation (ECDC) and Amatola Water as key role-players to work
together to solve the immediate water crisis (Eastern Cape Provincial Government, 2014). The
administration of the R75 million rescue package was to be done through the ECDC

(Mngxitama-Diko, 2014). Furthermore, the Report on Social Infrastructure Relief Programme
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states that a rapid intervention with an allocation of R50 million and a remainder of R25
million was set aside for outstanding interventions and new developments (Eastern Cape

Provincial Government, 2014).

The Report on Social Infrastructure Relief Programme reported that Amatola Water was
contracted to manage bulk infrastructure operations for a period of five years (Eastern Cape
Provincial Government, 2014). In a press statement released by Amatola Water on 18
November 2013 in response to the water crisis, it was mentioned that it had entered into a
five-year contract effective from October 2013 until 2018, which would enable the supply of
bulk water to the municipality as well as taking over the running of four water treatment
plants through the management of staff, maintenance and operations of these four plants

(Amatola Water, 2013).

Through a systematic assessment carried out by Amatola Water on the functionality of the
Grahamstown water supply system, six high-priority areas were identified that required
urgent intervention (Amatola Water, 2014). The report revealed that the urgent intervention
was spread across the water supply value chain that primarily consisted of the water resource
adequacy, bulk raw water supply, water treatment works, transmission and bulk storage as
well as the distribution and reticulation network. In more specific terms, according to Amatola
Water (2014), a breakdown of the priority areas include: electricity supply integrity; major
pump station capacity; raw water rising mains; plant production and supply capacity; water
loss control; bulk zonal meters; telemetry monitoring and control; revenue generation
enhancement: meter audit; meter installation and replacement including maintenance as
well as meter reading system and management. Although the focus of the intervention was
to address Grahamstown’s water problems, the intervention also included areas such as

Riebeeck East, Alicedale and surrounding areas (Amatola Water, 2014).

Initially, despite the well-meaning intentions to solve the immediate water supply problem
with the assistance of Amatola Water, there was noticeable tension between the municipal
staff that are affiliated to the South African Municipal Workers Union (SAMWU) and the staff
from Amatole Water (Corke, 2014). To this end, an Area Operations Manager for Amatola
Water mentioned that “the Makana staff did not want to take orders when we first came in
and it was about rapid response”. According to Corke (2014), Makana municipal staff were

not notified of the contract with Amatola Water. As a result, some SAMWU affiliated workers
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went on an illegal strike and according to Corke (2014, p.3), “workers have made municipal
operations in the Technical and Infrastructure Service Department difficult since the union

handed Makana a memo of demand on 28 February 2014”.

Moreover, there was confirmation of sabotage (Corke, 2014) which worsened the condition
of the ageing infrastructure. Corke (2014, p.4) further stated that the sabotage was linked to
the allegations “that workers would not put packing around the pipes, knowing they would
burst after hours.” The response to this matter by the ANC Chief Whip for Makana and
Proportional Representative Councillor, Julia Wells (Corke (2014, p.4)), was that “she could
not understand why the municipal workers do not see Amatola [Water] are not their
competition” and “she felt that the workers were striking because the monitoring systems
put in place by Amatola would expose bad habits that existed among workers”. In addition,
Corke (2014, p.4) mentioned that the Chief Whip further stated that “the Makana staff are
not competent and they are scared that the council will move in on people abusing their roles

and positions.”

Given the challenges experienced regarding the provision of water, the municipality was given
support through the application of Section 154 of the Constitution of the Republic of South
Africa (Makana Local Municipality, 2015). According to this section of the South African
Constitution, the Provincial Government “must support and strengthen the capacity of
municipalities to manage their own affairs, to exercise their powers and perform their
functions”. The Eastern Cape Provincial Government (2014) mentioned that the Department
of Local Government and Traditional Affairs seconded an official to act as Municipal Manager
in the municipality, and the Provincial Treasury seconded an official to act as Chief Financial
Officer. On 11 July 2014, the Eastern Cape Provincial Treasury released the following

statement:

Provincial Treasury took a decision to intervene in the long-standing and
pervasive weakness in the municipalities such as Makana Municipality’s
financial management and related business processes and systems after the
department identified challenges such as lack of reliable information
needed to make sound decisions and reporting on its financial status;
operational inefficiencies in providing municipal services such as delivery of
water services.
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Mounting pressure from various angles and the inability to deal with its challenges, led to the
Makana Local Municipality, after being on the brink of collapse for some time, to appeal to
the MEC for Local Government and Traditional Affairs to apply Section 139 (1) (b) of the
Constitution, in favour of the municipality (Makana Local Municipality Intervention Final
Report, 2015). The report stated that the municipal council resolved on 28 August 2014, to
seek intervention through the Eastern Cape Provincial Executive Council in the affairs of the
Makana Local Municipality. The Makana Intervention Final Report (2015) mentioned that the
Eastern Cape Provincial Executive Council accepted the request on 10 September 2014, and
subsequently an administrator, Pam Yako, seconded by Zenande Leadership Consulting, was
appointed to assume and fulfil the executive obligations on behalf of the Provincial Executive
Council of the Eastern Cape (Makana Local Municipality, 2015). Carlisle (2014, p.1) mentioned
that the administrator was “belatedly introduced to the public and the councillors at a special

Makana council meeting on the 1 October 2014”.

The terms of reference were developed for the administrative intervention at the
municipality. According to the Makana Local Municipality (2015), the terms of reference

included the following:

J responsibilities of the Head of Administration and associated supervision;
J facilitation of the appointment of the Municipal Manager and Chief Financial Officer;
) assisting with addressing the finance, corporate services and service delivery

challenges facing Makana;
J supply chain management and
J litigation challenges and the development of the financial recovery plan.

Concerns were raised by various quarters about the performance contract and suitability of
the administrator (Carlisle 2014). For example, the work of the administrator did not require
a full five-day work commitment and concerns were raised that there would not be enough
time to turn the municipality around (Carlisle, 2014). The main opposition party of the council,
the Democratic Alliance, registered reservations about the suitability of the administrator

(Carlisle, 2014). It was mentioned by Carlisle (2014, p.2) that the
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Democratic Alliance frontier constituency leader, Andrew Whitfield said
that the controversial former director-general of water affairs had been
suspended and then fired in 2010 after the Auditor-General exposed more
than R1 billion in irregular expenditure under her watch.

In addition, the opposition party leader stressed the point that the MEC for Co-operative
Governance, Fikile Xasa, saw it fit to appoint a civil servant with a blighted record of financial

maladministration to fix a municipality that was in financial disrepair.

Concerns were raised regarding the remuneration package of the appointed administrator.
According to Nini (2016) the “Eastern Cape Provincial Government paid more than R3 million
to the Makana municipality administrator Pam Yako for six month’s work at the cash-strapped
Grahamstown-based municipality”. Notwithstanding this, the administrator continued with
the work at hand on the basis of the terms of reference. The immediate expectation was to
conduct an assessment of the municipality and compile a recovery plan that must outline the

main key intervention priority areas and required support (Makana Local Municipality, 2015).

A status quo assessment formed the basis for the recovery plan developed. The status quo
assessment was the culmination of a process that was started by the hosting of a workshop
on 15 and 16 October 2014 and involved national and provincial Treasuries, national and
provincial Departments of COGTA, South African Local Government Association (SALGA) and
officials of the municipality (Makana Local Municipality, 2015). The workshop’s outcomes
identified the main key challenges as: provision of basic services with emphasis on water and
sanitation; financial management and credit control including deteriorating Auditor-General
outcomes; allegations of nepotism and corruption and the finalisation of the Kabuso Report;
governance and oversight; communication with communities and key stakeholders and

strengthening and improving the functioning of the administration.

Apart from the abovementioned challenges, the status quo assessment highlighted specific
administrative and political issues that were affecting the municipality’s ability to deliver on

its mandate (Makana Local Municipality, 2015).

From a political point of view, governance and oversight should be improved, especially to
speed up decision-making and to separate the political and administrative arrangements at
the municipality (Makana Local Municipality, 2015). Also, as mentioned before, the

municipality was conflicted administratively, as evidenced by issues such as organisational
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structure and human resource matters, technical services, public safety and community
services, information communication and technology, supply chain management, local
economic development, planning and public participation, audit outcomes and financial

challenges. These issues had to be addressed for the municipality to be functional.

During this period, a top-level government delegation, the Presidential Infrastructure
Coordination Committee (PICC), paid a visit to Grahamstown towards the end of November
2014, to assess the progress made to resolve the ongoing water outages (Macgregor, 2015).
The delegation was informed that outdated equipment and the lack of maintenance and
expertise over the years caused the pump station to be the epicentre of the water crisis
experienced (Macgregor, 2015). In the short-term, through the support of Amatola Water,
the operational capacity of the Howieson’s Poort pump station was increased from 40 to 100
litres per second (Macgregor, 2015). This was the result of the replacement of the pumps and
vital valves and the installation of intelligent panels as an early warning system. In addition,
Macgregor (2015) stated that a backup power-line was installed to ensure there was no down-

time, even if the main line failed.

Based on the administrative intervention, a draft intervention plan called the Makana Local
Municipality Intervention Final Report was developed in conjunction with the consultation of
various stakeholders that included organised labour at the municipality, Makana Civil Society
Coalition, the United Business Chamber and local taxi associations (Makana Local
Municipality, 2015). The draft report was based on the fundamentals of change management,
a back-to-basic approach to restore service delivery, effective communication and
transparency as well as monitoring and accountability. The draft report was presented to the
council on 4 December 2014, as well as a service delivery summit on 5 December 2014
(Makana Local Municipality, 2015). Substantively, the intervention report was constructed
around the following five pillars, namely; reconnecting with communities; driving service

delivery; governance and oversight; financial viability and the capacitation of the municipality.

In terms of driving the service delivery pillar, the focus was water and sanitation provision
and maintenance; improved roads and storm water drainage; electricity provision and
maintenance and waste management. For governance and oversight, the key elements were
developing and implementing an Audit Intervention Plan; the ensuring of organisation-wide

legislative compliance; a functional local labour forum and functional oversight committees.
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According to the Makana Local Municipality (2015), the work identified as the key pillars of
the intervention plan was organised into five work-streams. The Makana Local Municipality
Intervention Final Report (2015) mentioned that the work-streams proceeded with the work
of the intervention plan that involved members from the Makana council, municipal officials
and civil society (Makana Local Municipality, 2015). Furthermore, the report claimed that the
broader Makana community participated in the work-streams and this was viewed as a good
way to build confidence in the municipality and to get the broader community involved in the

affairs of the municipality (Makana Local Municipality, 2015).

Additional work embarked upon by the administrator, besides the development of the
intervention plan, was varied and complex and this was reflective of the fact that the
administrator was not able to address all the critical issues during the agreed time-frame of
nine months (Makana Local Municipality, 2015). Some of the additional areas of work that
the administrator embarked upon included the IDP review; the finalisation of the Service
Delivery Budget Improvement Plan (SDBIP); Financial Recovery Plan; improving infrastructure
expenditure; development of delegations’ framework; litigations by creditors; labour

relations issues and the finalisation of the Kabuso Report (Makana Local Municipality, 2015).

A selected committee from COGTA from the National Council of Provinces visited the
municipality during February 2015 to determine the justification of the intervention (Gubula,
2015). This was in direct response to the notice of intervention tabled by the MEC for Local
Government and Traditional Affairs to the Chairperson of the National Council of Provinces

(NCOP) in October 2014.

It transpired from the session that almost all stakeholders were in unison that the committee
should endorse the intervention (Gubula, 2015). In this regard, Gubula (2015) stated that
stakeholders told the committee the intervention started to show some positive results and
had the potential to improve the way the municipality was operating. This was
notwithstanding the fact that the NCOP, in response to its visit to the Makana municipality in
February 2015, (Macgregor, 2015) declared the appointment of the municipality
administrator null and void. However, this declaration was downplayed by the Department
of COGTA in the Eastern Cape, and according to Macgregor (2015), the department

mentioned that its aim was to proceed in conjunction with national departments, the NCOP
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and other key stakeholders to attend to issues affecting the Makana municipality, including

the intervention, and that the status quo remain firmly in place.

Macgregor (2015) stated that citizens from Grahamstown rallied behind the Makana
municipal administrator, Pam Yako, when parliament’s National Council of Provinces came to
monitor the progress since she became the administrator at the municipality. Macgregor
(2015) also stated that various groupings favoured the extension of her work and she was
given more time and resources, after she was initially only given nine months to turn the
situation at the municipality around. Civil society organisations such as the Makana Civil
Society Coalition, the Makana United Business Chamber, Rhodes University and local Church
Leaders, made a drastic proposition for the extension of the mandate and to dissolve the

municipal council.

However, Pam Yako’s contract as the administrator of the Makana Local Municipality from
October 2014 to June 2015 was not extended (Macgregor, 2015). This was despite the call for
such an extension by various representative groupings. In general, the short-term
achievements have been characterised as stabilising the administration and a considerable
amount of debt was cleared with creditors as a result of a financial recovery plan put in place
by the administrator. According to Macgregor (2015) rates collection increased slightly to 68%
under the administrator’s watch, but a turn-around strategy was needed to get the collection

rate up to at least 90%.

The Makana Intervention Final Report (2015) mentioned that the issues that needed further
attention after the intervention of the administrator were by and large the same issues that
were highlighted before, ranging from improving financial, communication, human resources
and organisational culture issues (Makana Local Municipality, 2015). The report further
mentioned that the success of the intervention relied on the ability to create a sense of
ownership and capability, as well as the capacity to drive the delivery of the identified priority

areas in the intervention plan.

Claims that the necessary institutional infrastructure such as the work streams, coupled with
internal management forums taking responsibility, coordinating work and having a clear
understanding of their roles and responsibilities, could lead to a more sustainable turnaround

at the municipality (Makana Local Municipality, 2015). Macgregor (2015) further mentioned
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that the administrator highlighted at an intervention workshop with key stakeholders towards
the end of her contract, that specific issues needed attention. These included solving service
delivery challenges; improving infrastructure spending; dealing with suing creditors;
improving rate collection; solving Eskom’s R65 million bill; filling key management positions

and carrying out a skills audit.

During the same period the contract of the administrator, Pam Yako, came to an end in June
2015. The provincial administration appointed a new administrator, Mr Jongisiwe Gomomo
after he was initially endorsed as the proposed new acting Municipal Manager, according to
Macgregor (2015). As mentioned by Macgregor (2015, p.4), “things had happened very
quickly and new information on his appointment to both positions, acting Municipal Manager

and administrator, had not been included in the paper given to council.”

Mr Jongisiwe Gomomo was confirmed as the new administrator of Makana at a special
council meeting on 03 August 2015, without a specific time-frame and he was fully
accountable to the Executive Council of the Provincial Government of the Eastern Cape
Province, according to (Dyongman, 2015). The acting Municipal Manager at the time, Ms

Riana Meiring, continued to act in this position.

According to Interviewee X (Personal interview, 28 April 2016), the difference in focus by both
the administrator and the acting Municipal Manager was that the administrator was focusing
on the implementation plan of the recommendations made in the Kabuso Report (2015).
Implicated administrators had to present why they should not be disciplined, or what the
reasons were for any deviant behaviour to the administrator. A report was expected from the
new administrator regarding the progress made on the recommendation of the Kabuso
Report (2015). Other areas of focus by the current administrator were the organogram,
performance management system and the powers and functions of the municipality
(Interviewee X, Personal interview, 28 April 2016). The acting Municipal Manager focused on
all other administrative matters. The acting Municipal Manager at the time, Interviewee X,
who is head of the Local Economic Development portfolio, is also a key player within the
municipality that ensures that administrative matters are being dealt with, such as regular

council and committee meetings (Jonathan Walton, Personal interview, 14 December 2015).
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Coinciding with the time of the appointment of the new administrator was the removal of
both the Mayor and the Speaker of the municipality. According to George (2015, p.4) “the
ANC provincial secretary Oscar Mabuyana said the changes were being managed by the
Regional Executive Committee [of the ANC].” These changes, according to George (2015)
were, after months of discussions by a divided ANC caucus, related to who would replace the
outgoing Mayor and Speaker. The Mayor and the Speaker were asked to resign and were
replaced by Nomhle Gaga as the new Mayor, and Yandiswa Vara as the new Speaker of the
Makana Local Municipality (George, 2015). According to George (2015), both these
councillors stated that they had the blessing of the newly-elected Sarah Baartman Regional

Executive Committee and the Provincial Executive Committee of the ANC.

Despite the administrative intervention that had been put in place for the second time, the
municipality was not lifted out of danger in terms of the expected level of governance and
provision of services to its communities. With the changes made relating to the political
leadership, it provided some level of stability. This is evidenced through the functioning of
council structures as well as senior management structures at the municipality. There were
attempts to engage communities through innovative initiatives such as debate sessions
arranged by Radio Grahamstown at Rhodes University as well as building working relations
with the Centre for Community Liaison attached to the University, to assist the municipality
with ideas and ways to generate an income. In addition, the municipality created a MOBISAM,
a mobile phone-based system of reporting water challenges, including leaking taps needing
attention, as a way to engage with communities on service delivery issues as well as
attempting to improve on the statutory engagement platforms, such as IDP and Budget

engagements (Interviewee X, Personal interview, 28 April 2016).

However, as highlighted before in the intervention plan, there is a huge administrative task
at hand, including the issue of the provision of water. According to Interviewee X (Personal
interview, 26 April 2016), the bulk water supply had been partially resolved. Funding of R300
million was made available to the Department of Water and Sanitation, which would be used
to address the James Kleinhans Water Treatment Works pipeline, which services

Grahamstown East, including the township areas such as Joza Township.

According to Interviewee X (Personal interview, 26 April 2016) “until this pipeline is

completed and the bulk water from James Kleinhans Water Treatment Works comes into
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operation, the municipality must, on a daily basis, balance the reservoirs on the east and west
of the town in order to make sure that there is water in all the reservoirs, supplying
communities with water”. The municipality made an arrangement to close the valves to
supply water to the Joza areas at 21h00 in the evening and to re-open the valves at 05h00 in
the morning, in order for the reservoir to fill up. This action resulted in those communities

not having water at night (Interviewee X, Personal interview, 26 April 2016).

The municipality was also involved in a process of improving reticulation by replacing old
pipes within the city. However, the municipality faced a water crisis again before the start of
the National Arts Festival late in June 2016 when, according to Carlisle and Macgregor (2016,
p.5) “one of the city’s major pumping stations flooded, leaving huge swatches of the city
without water. Grahamstown East, some parts of the central business district and Rhodes
University and many high-lying areas were left without water”. The Provincial Executive
Committee had withdrawn the administrative intervention prior to the major outage of water
during the month of June 2016 by stating that “things had improved since government

intervened in Makana” (Mukhuthu, 2016).

5.3 GOVERNANCE PROCESSES

This section delves into the characterics of the governance processes and their influences on
delivery of services. The findings related to governance processes were based on exploring
the characteristics of the governance processes and the effect they had on the delivery of
services within the municipality. The study explores, through the findings, the existence of
coalition building and network formations; the characterisation of stakeholders’ selection;
the manner in which issues relating to problems were experienced and how solutions were
derived upon relating to the implementation of services. In addition, the study explores what
the power dynamics were, to describe the rules of engagement and resource flows within

the municipality.

The findings suggested that because of the divisions characterised by the factionalism within

the ruling party, with an extension of this phenomenon into communities, there was a

95



reluctance to take those divisions to the community. Julia Wells, (Personal interview, 07

June 2016) stated that:

If your own party is deeply divided, there was obviously a very strong
reluctance to take those divisions outside our own circles.
Relating to the same issue, Thabani Mdlongwa (Personal interview, 10 November 2015)

stated that:

You sort of get the sense that the municipality is very hostile to negative

criticism. In a way when pressure groups raise issues, the municipality wants

to shy away from engaging them.
Because of its apparent fractious nature, the municipality, through its council, had to show
some form of unity, especially from councillors from the ruling party and its alliance. Julia
Wells (Personal interview, 07 June 2016) confirmed that:

We were always trying to make that everything that shows in the public

sphere appear to be one council. | know we have all our arguments in the

caucus room. A decision was taken that when we are in the public eye, we

have to be united. The decisions that we took to council were made because

we were united on them. We wanted to keep the squabbling in-house. For

that reason it might have meant that there was not much of coalition

building.
It was acknowledged that the ruling party had such a huge majority that there was no reason
to consult others when it came to making any decisions. Notwithstanding having such a
majority, albeit divided, there were occasions within council where some level of

constructive engagements were held with the opposition parties to expedite processes, as

explained by an interviewee.

The previous practice did allow for engagements with other departments through the inter-
governmental relations framework as well as constructive interaction with Rhodes
University as a major stakeholder of the municipality (Interviewee Y, Personal interview, 03
June 2016). However, these kinds of partnerships and engagements were not sustained over
the term and eventually collapsed, with the result that the municipality had not yet revived
its inter-governmental relations as it should operate (Interviewee Y, Personal interview, 03

June 2016).
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According to Thabani Mdlongwa (Personal interview, 10 November 2015), Mbulelo Lepile
(Personal interview, 04 December 2015), Jonathan Walton (Personal interview, 14 December
2015), Ayanda Kota (Personal interview, 04 March 2016) and Reggie Waldick (Personal
interview, 04 March 2016) the interactive consultative processes with communities and
other key stakeholders were marginal to non-existent. The aforementioned interviewees
therefore remarked that the municipality did not create enough platforms for people to
actually engage on issues. The interviewees added that the municipality did not take
stakeholders seriously. The lack of opportunities and platforms for stakeholder engagement
sometimes led to a confrontational approach towards the municipality for not being
responsive enough to the community’s needs and aspirations. In addition, it was also
gathered from these interviewees that the municipality was very hostile towards negative
criticism. Ayanda Kota (04 March 2016) mentioned that in some instances they were treated
as a threat and if you were outside the tripartite alliance, you became a reactionary force.
This was a manifestation of the reluctance to engage the wider community of the area in
service delivery-related matters. In this regard, Ayanda Kota (Personal interview, 04 March

2016) stated that:

We have introduced the Unemployed Peoples Movement through taking to

the streets and force the municipality by being whistle blowers. When we

started, there were a number of talks on a number of issues. You realise

that these people don’t show any commitment. It is quite frustrating and

then we said we will talk in the language they understand, which is toy-toy,

occupation etcetera. For example, on the issue of addressing sanitation, we

took buckets full of faeces and threw it at the municipality.
When the municipality experienced the water crisis during 2013, the situation galvanised
civil society organisations and the Rhodes University community. During mid-August 2013,
the Rhodes University community became very vocal about their displeasure with regard to
the water situation. Through the support and leadership of the Vice Chancellor at the time,
Professor Saleem Badat, the university community partitioned the municipality in an open

letter on 14 August 2013 entitled: “Water crisis: Rhodes university’s open letter to Makana

Municipality.” The letter highlighted the following:

Rhodes University views itself as an integral part of the Makana region and
the Eastern Cape. It is with great dismay that we are compelled to write this
open letter, and draw attention to the utter failure of our municipality to
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deal effectively and efficiently with the crisis in water provision at our
university and parts of town. Since 6 August 2013 and for the past nine days,
part of Rhodes University, including 11 residences that house over 1000
students and wardens, have been without water. This is not the first time
this year that we, the Rhodes University community, have been without
water. Earlier this year, in March, we were without water for an extended
period. Indeed, we came close to shutting down the University for health
and safety reasons. We are again on the brink of having to close the
university. We are compelled to peacefully mobilise ourselves as a
university and community because we are angry, very angry: at the indignity
that we must suffer being without water; at the seeming lack of care of the
municipality and the lack of communication from the municipality. We are
aware that we are not the only people who are angry — other residents in
Makana who face water outages and suffer the same indignity are also
angry. Many of them have not had water for months. We must now act. In
marching today to your offices, we seek to indicate that we have borne the
numerous water supply outages and problems with great patience and
resolve. We also wish to make visible our frustration and anger.

Along with the water crisis, according to Jonathan Walton (Personal interview, 14 December

2015), the civil society organisations in Makana also decided to take some action. Jonathan

Walton (Personal interview 14 December 2015) asserted that:

As civil society we decided we cannot sit down and do nothing about it.

Because at the time SANCO was non-existent; alliance partners non-

existent; ANC branches non-existent, maybe in name in small pockets, but

there was no voice coming out of the community to say it is unacceptable

what is happening in the municipality.
Furthermore, Jonathan Walton (Personal interview, 14 December 2015) stated that with the
assistance of formations such as the Black Sash, the Public Service Accountability Monitor
(PSAM), Masifunde Education and Development Trust, and the Institute for Water Research
attached to Rhodes University, they constituted what is known as the ‘Makana Civil Society

Coalition’. This coalition was formed due to the collapse of the municipality (Jonathan

Walton, 14 December 2015).

Despite Section 154 of the Constitution intervention by Eastern Cape Government through
the Provincial Treasury, civil society organisations such as the Public Service Accountability
Monitor (PSAM) and the Unemployed People’s Movement (UPM) felt the situation at the

municipality was not improving. Their displeasure and resentment towards the situation at
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the municipality was displayed in an open letter to the MEC for Local Government and
Traditional Affairs Mr Fikile Xasa in the Eastern Cape; Executive Mayor Mr Zamuxolo Peter,
as well as to the councillors of Makana municipality on 27 August 2014. The open letter
requested that the Makana Local Municipality be placed under administration in accordance
with Section 139 of the Constitution of the Republic of South Africa, 1996. In this regard, the

open letter highlighted the following:

We are aware that the Makana Municipality is already the subject of
external support by Provincial Treasury as envisaged by Section 154 of the
Constitution of the Republic of South Africa. We are now calling for the
Eastern Cape Provincial Government to assist Makana Municipality in
addressing the wide range of problems it faces by applying section 139 of
the Constitution. There is compelling evidence within AG reports that
Makana Municipality has repeatedly exhibited challenges that Section 139
seeks to resolve and that these challenges have remained over several years
with little or no signs of improvement. This has resulted in public servants
and politicians not being held adequately accountable for their actions or
inaction, which has contributed to this unacceptable state of affairs.
Where engagements took place, it was claimed that issues were framed in a way that related
to problems being experienced in the delivery of services and how solutions were collectively
derived upon (Julia Wells, Personal interview, 07 June 2016). It was claimed by Julia Wells
(Personal interview, 07 June 2016) that issues were framed in the way the communities saw

them in terms of what they were experiencing. Julia Wells (Personal interview, 07 June 2016)
further stated:

The whole idea of having elected representatives, they are always going to

bring in the voice, the views and experiences of the communities. But there

are other issues that | would say are in fact pretty difficult to effectively

communicate to outside communities. One of these is the complexity and

seriousness of our financial problems.
How issues were framed at ward level was influenced by the way decisions were made.
Structures such as the ward committees were meant to be composed of a diverse group of
people representing various interest groups. However, the point was made that in many
instances, ward committees were not taking independent decisions, but instead their
decisions were being influenced by the councillor (Reggie Waldick, Personal interview, 04

March 2016). Issues were filtered through gatekeeping in terms of what was or was not
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accepted. For example, Ayanda Kota, (Personal interview, 04 March 2016) explained that:
“They look at what you are saying. If you are critical of government policy and what [the

municipality] are doing, we are labelled anti-revolutionary and anti-government”.

When the communities experienced challenges regarding water provision in 2013, Mbulelo
Lepile (Personal interview, 04 December 2015) was of the opinion that the way issues were
framed at times were at the exclusion of formations in the form of non-governmental
organisations such as Khulumani Support Group that supports the Water for Dignity Project.
The interviewee further stated that the general tendency for ward councillors was not to
collaborate with stakeholders such as NGOs and CBOs. It was mentioned by Mbulelo Lepile

(Personal interview, 04 December 2015) that:

It is now four (4) years that we are on the ground and not any of the ward

committees were willing to cooperate. The only interest advanced is people

who want to stay in power because it is about the power and the position

and this is where the problem is.
The Water for Dignity project was a partnership between Khulumani Support Group and the
Institute for Water Research at Rhodes University (Khulumani Support Group, 2013). This
project emerged as an approach with citizen-based research partners and the skills of active
citizenship in relation to water to engage on matters of water justice in the era of climate
change. The Khulumani Water for Dignity Project saw itself as playing a crucial role in the
mobilisation of the community in their struggle for basic services such as water. This project
is premised to fulfil certain roles and tasks that include, amongst others, to be a leading
player in building community understanding about water and its provision and quality; to
establish a transparent and responsive process of information exchange by establishing
Community Water Forums as the mechanism for sharing information related to water
services timeously; to provide a channel for the frustration and anger experienced by local
residents through engaging them in contributing to the solutions; as well as to build a sense
of responsibility for protecting and managing water infrastructure, including water tanks

(Water Research Commission, 2013).

During the midst of the water crisis in 2013, the Water for Dignity Project, for example,
proposed an interim solution for the construction of ceramic tanks in the Makana

municipality in order to provide for the “One Street, One Tank” campaign of Water for
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Dignity and to link it to ward-based Community Water Forums (Water Research Commission,
2013). One of the problems the communities faced during the many water outages was
that the 5000 litre water tanks that had been installed mainly at community centres were

not properly secured and were exposed to vandalism.

According to the Water Research Commission (2013), the Director for Water Infrastructure,
Mr Myalato was approached and introduced to the “Khulumani Water for Dignity” project
and asked to discuss the launching of a proposed monthly Community Water Forum in
Grahamstown East. A date was agreed upon to meet for the launch of the Community Water
Forum and Mr Myalato requested that formal invitations be distributed to the fourteen ward
councillors from Grahamstown East. The ward councillors in turn were asked to invite ward

committee members who were responsible for water and sanitation issues for their wards.

It transpired that the first Community Water Forum arranged in July 2013 was only attended
by members of the Khulumani Water for Dignity as well as members of the Institute for
Water Research and other associated Rhodes University initiatives including the
Environmental Learning and Research Centre (Water Research Commission, 2013). The

invitation to the Community Water Forum was not distributed to the ward councillors.

Subsequently, according to the Water Research Commission (2013) it was agreed to
reschedule the meeting for 14 August 2013. In addition, the municipality requested a letter
be written to the Speaker of the Council in order for her to extend the invitation to all the
councillors to attend this forum. It transpired that the Speaker, Ms Madinda, had apparently
been ill and that the formal invitation was never forwarded to the ward councillors. As a
result, the Khulumani Water for Dignity project took a decision to issue a registration form
for interested citizens to become part of the local community forum, rather than relying on
engaging ward committee members. Those who got involved became more conscious about
the role that they had to play in easing the water challenge (Mbulelo Lepile, Personal

interview, 04 December 2015).

The Khulumani Water for Dignity project inspired local communities to be solution-oriented
as part of a process to initiate change in addressing some of their water challenges (Water
Research Commission, 2013). This project initiated the “One Street, One Tank” agreement

signed with the Makana Local Municipality that was funded by Unilever for 15 tanks (Water
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Research Commission, 2013). Through this project, a citizen report card survey was
undertaken and resulted in the action that was to be taken. It also included the monitoring

of the Matyana River (Water Research Commission, 2013).

Another point that came across in the framing of issues for the provision of services was the
role municipal officials played in deciding what the needs of the communities were.
According to Jonathan Walton (Personal interview, 14 December 2015), officials decided
what the developmental agenda was and these officials determined and decided what the
needs of a community were, or what the needs should be. Moreover, instead of councillors
being presented as politicians, it was relegated to officials within the municipality. It was also
mentioned that ideally, the people in a community must decide what these needs were and
it must not be left to the officials to decide. The way issues were addressed and the kind of
engagement that was fostered did not allow for different voices to make a meaningful

impact, which influenced the delivery of services in a meaningful way.

Additionally, the framing of how the recommendations of the Kabuso Report instituted in
February 2014 were handled by the administrator at the municipality, did not give
confidence in resolving the governance challenges at the municipality which impacted on
the delivery of services according to the civil society organisations concerned (Makana Local
Municipality, 2015). Misgivings about how the administrator handled the administrative
intervention were also expressed by some external stakeholders of the municipality, such as
the Makana Civil Society Coalition. There was a complaint as to how the administrator
handled the Kabuso Report, as the perception was created that she did not want to cause
trouble when requested to act upon the forensic report (Jonathan Walton, Personal
interview, 14 December 2015). To this end, Jonathan Walton (Personal interview, 14

December 2015) mentioned:

| said to the administrator one time in a meeting that they have a forensic
report and that the law that deals with corruption is clear. | remember
speaking to the head of the Hawks in the province and he said that they
cannot act if they don’t receive the document. They will only act if they
receive the document. | asked to hand over the report, but she never
wanted to listen. There was some kind of agenda behind this attitude. Her
attitude was that those people whose names that are mentioned in that
report must be given a chance to respond.
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However, an ad-hoc council committee, including opposition party members, was
established under the watch of the administrator and according to Macgregor (2015), the
committee had to deal specifically with politicians as well as officials who were implicated in
the Kabuso Report. These officials had to be dealt with through the disciplinary code of
conduct, and relevant regulations. The report implicated councillors such as the ANC mayor,
Zamuxolo Peter and the Speaker Rachel Madinda-Isaac. The ad-hoc council committee thus
ordered the aforementioned politicians to explain in writing why they should not be
suspended for allegedly violating the municipal code of conduct. This matter was a standing
item on the agenda of the council meeting. However, the ad-hoc committee did not meet
and as a result, no report on this matter was made (Interviewee X, Personal interview, 26

April 2016).

It also transpired that the dynamics that framed the formal rules of engagement in the
municipality were shaped largely by the non-availability and non-accessibility of well-
informed information and how this information was used strategically within the
municipality and how it related to communities (Julia Wells, Personal interview, 07 June
2016; Jonathan Walton, Personal interview, 14 December 2015). It was suggested that there
was a huge gap between administrators and councillors when it came to the distribution of
information and knowledge on the one hand and the sharing of information with the
citizenry that could assist them in decision-making on the other hand. Technical advice,
backed by sound knowledge to provide adequate information for decision-making to council
was a huge shortcoming due to the shortage of skills and capacity when it came to
municipalities like Makana. This also referred to the capacity of councillors to interpret

technical reports, which were sometimes developed by service providers.

According to Julia Wells (Personal interview, 07 June 2016) a huge problem was the fact that
not everyone had the expertise that was needed. It was mentioned that even the ability to
read a technical document and recognise if there were any flaws, gaps, mistakes, or lies was
not easy. It has been questioned whether council were actually correctly informed when
decisions were made. Regarding this matter, Julia Wells (Personal interview, 07 June 2016)

mentioned that:

| know for a fact that officials always make things look nice when they bring
things to the council meeting. It makes it hard, very hard for the council to
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judge if it is fact or fiction. The only people that are advising us are the
people holding the jobs in the administration and there is nobody within
the municipality that can say that the advice you are getting from officials
is wrong, is disastrous or is weak.
For example, Julia Wells (Personal interview, 07 June 2016), stated that the municipality
depleted its mandatory legislated savings of R80 million when they were advised by officials
to build tar roads within areas of the municipality just to discover that they could not afford
such a project. In this regard, Julia Wells (Personal interview, 07 June 2016) mentioned that:
As councillors, | questioned whether we were properly advised when
decisions were taken to spend our reserves. | asked the officials whether
they explained this to us as councillors that we are eating up our mandatory
legislated savings.
It transpired that the council was ill-advised to continue with the tarring of roads project

because it contributed to the financial distress the municipality was experiencing.

The manner in which engagements took place with communities also had a bearing on what
the dynamics were as it related to the formal rules of engagement and resource flows
towards service delivery. Even when the municipality was divided on a service, the
municipality in many instances did not respond to these divisions in an appropriate manner
(Ayanda Kota, Personal interview, 04 March 2016; Jonathan Walton, Personal interview, 14
December 2015). In this regard, Jonathan Walton (Personal interview, 14 December 2015)
stated that:

You can protest and you can deliver petitions, they are not going to respond

to those things. | am still looking for evidence that the municipality has

acted upon. If you lie; you misinform and if you withhold information, it

breeds discontent, anger and violent protest. But the beauty of information

for any community activist is if you know how to use the information, you

can put people on the spot immediately.
According to Mukhuthu (2015) an example of violent protest was when the Executive Mayor,
Mr Zamuxolo Peter, had to flee from angry residents from Alicedale while trying to address

local representative committee members.

The findings provided evidence as to how the municipality responded to the elements of

governance processes as outlined above and all the indications were that the municipality
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did not engage with these issues appropriately, which resulted in the municipality
experiencing governance challenges that effected service delivery, such as the provision of

water to all the communities within the municipal area.

5.4 GOVERNANCE CULTURE

The governance culture findings were based on the soliciting views that pertained to the
embedded organisational cultural values within the municipality, and what constituted

formal and informal structures of oversight for governance practice at the municipality.

The initial situation as it related to governance culture, according to those interviewed, could
be described as laissez-faire, a free-for-all situation of non-performance as a result of a lack
of administrative support and political oversight and accountability. This was evidenced by
the conditions created by the lack of administrative support and political oversight that fed
a patronage system of governance which supported factional political key role players as
part of the governance within the municipality. It was viewed as part of a culture that
supported impunity where, according to an interviewee, people thought that they could get
away with anything. The response of the interviewee, (Interviewee X, Personal interview,
26 April 2016) in this regard was that: “Initially | think there was an ‘I don’t care attitude’.

When asking an official to do something, nothing happens”.

This was proved when for example, council or portfolio committee meetings were scheduled
but matters were not prepared for those meetings. This resulted in the postponement of
council and committee meetings, which had a huge knock-on effect on everything the

municipality had to deal with.

There was acknowledgement that officials were not held accountable. According to Julia
Wells (Personal interview, 07 June 2016), many councillors would agree that there was a lack
of effectiveness in holding officials accountable as it related to policy implementation within
prescribed legislation, systems and procedures. For example, there would be no progress

reports on what was resolved in portfolio committee meetings.
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Recommendations that were made, were not upheld (Thabani Mdlongwa, Personal
interview, 10 November 2015). However, it was also acknowledged that even if an action by
council or its portfolio committees was resolved and this was not carried out there was not
much understanding on how to deal with the lack of action (Julia Wells, Personal interview,
07 June 2016). Moreover, Julia Wells (Personal interview, 07 June 2016) expatiated that:

We felt that those recommendations were not acknowledged and not

respected. They were not implemented and in my view it was a waste of

time. Our experiences are that we gave instructions over and over again but

no one carried them out. | know we tried; we even sat them down and said

why you haven’t done this. It did not help.
It was found that there were serious challenges by officials within the department regarding
discipline. What compounded matters even more, from a political oversight point of view,
was the challenge to instil discipline into officials. According to Julia Wells (Personal
interview, 07 June 2016):

They [councillors] don’t know what steps to take to hold people

accountable. One of the points of analysis that the Municipal Public

Accounts Committee had come up with was that most of our directors were

really messing up. They were really doing a bad job.
The observation was made that when the instructions given to officials were not carried out,
this led to even more confusion. In addition to this, there was an acknowledgement that the
reason why governance was not working was that when councillors gave instructions to
officials, these instructions were not carried out, and even more confusion was created. It
was difficult to do anything about this, particularly when there was a very serious obstruction

to performance and service delivery ((Julia Wells, Personal interview, 07 June 2016).

The difficulty associated with the process of disciplining officials was put forward as a reason
for not being able to take action against non-performance or under-performance. In this
regard, Julia Wells (Personal interview, 07 June 2016) stated that:

| know from experience it is very hard to fire somebody. You can’t just do it.

You must have something very cut and dried that was considered to be

gross under-performance. We often have a long list in our heads hundreds

of ways where Directors have underperformed. But none of them were
quite distinct enough to take disciplinary action. We have always been told
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you can’t just come with a wishy-washy list. The kind of evidence we had on
under-performance was not sufficient to take disciplinary action.
However, it was mentioned that with a lack of consequence management enforced by
accounting officers and political office-bearers, if no one was prepared and willing to act on
those matters, this would result in a situation where governance was compromised. This was

linked to patronage and corruption (Ayanda Kota, Person interview, 04 March 2016).

The embedded organisational cultural values of the institution in relation to how it should
guide performance were not the values that were proposed to be operationalised, as
indicated in the IDP (2011/2012) of the municipality. The current organisational culture is a
far cry from what it was purported to be in the IDP (Thabani Mdlongwa, Personal interview,
10 November 2015). Various sources mentioned that there was no sense of a need to be
efficient at the task at hand and in general, people came to work, went through the motions
of their jobs, which were minimal, and did not take it very seriously (Julia Wells, Personal
interview, 07 June 2016). There was a deficit with regards to the commitment of the general
workforce towards the vision and mission of the municipality (Interviewee Y, Personal

interview, 03 June 2016).

Evidence suggested that political oversight was severely compromised due to a combination
of factors that were both administrative and political in nature. Legislated structures of the
municipality such as council; portfolio committee; audit committee and the Municipal Public
Accounts Committee did not meet as regularly as required. Hence there was no monitoring
or follow-up as part of the oversight role of such committees and the council itself. There

was little to no oversight (Richard Gabby, Personal interview, 26 April 2016).

One of the challenges highlighted was accountability. In this regard, Reggie Waldick

(Personal interview, 04 March 2016) mentioned that:

The problem is accountability. The ANC say they don’t want two centres of
power — so who are you accounting to? To yourself? You can distort things.
In this instance, the chairperson [of the regional ANC structure] is the
strategic manager in the office of the Executive Mayor. Peter, the Executive
Mayor at some point was not the chairperson [of the regional ANC
structure].

107



The situation gave rise to a more vigilant civil society engagement with the municipality by
taking up the concerns and struggles of communities. The major civil society formations
included the following organisations: the Public Service Accountability Monitor attached to
Rhodes University; Unemployed Peoples Movement; a lobby group such as the
Grahamstown Rates Payers Association; Grahamstown Business Forum; the Masifunde
Education and Development Trust and Water for Dignity. As the governance crisis became
more acute with the water crisis that the municipality experienced in 2013, some of the civil
society formations formed a group known as the “Makana Civil Society Coalition” to form a
united front in an attempt to address those challenges within the municipality. However, the
Makana Civil Society Coalition was not supported by all formations, such as the Unemployed
Peoples Movement. During the same period of the water crisis, the municipality was put

under administration by both the National and Provincial Government of the Eastern Cape.

5.5 CONCLUSION

This chapter provides the findings of the research conducted to investigate the relationship
between governance and service delivery at the Makana Local Municipality. The rationale
was to demonstrate through the findings that there was a relationship between the quality
of governance and the level of service delivery experienced by the communities of Makana
Local Municipality. The findings are primarily based on how decisions were made at both the
political and administrative arm of the municipality, as well as how the interface between
the two arms of the municipality had an influence on the decision-making and its effect on

capacity to deliver services.

In addition, the findings are also an expression on the governance processes in terms of
coalition building and network formations, stakeholder selection as well as how issues were
framed within the context of power dynamics and the rules of engagement. The findings also
relate to the governance culture present at the municipality. Lastly, these findings expressed
the manifestation of the governance crises at the municipality experienced through the
water crisis and how provincial and national government managed to intervene in an

attempt to rescue the situation.
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CHAPTER 6

ANALYSIS AND INTERPRETATION OF RESEARCH FINDINGS

6.1 INTRODUCTION

This chapter presents the analysis and interpretation of the research findings. Primarily, the
analysis and interpretation of the data, gathered through in-depth interviews and document
analysis, was influenced by the theoretical framework as discussed and framed in the

theoretical framework, and elicited through the primary and secondary research questions.

The primary research question was to understand what the relationship was between
governance and service delivery in relation to role players, governance processes and
governance culture within the Makana Local Municipality. Through further investigations, the
secondary research questions allowed for gaining more understanding in terms of who was
making the decisions, what the characteristics were of the governance processes, and what
governance culture was embedded within the municipality. In determining the relationship
between governance and service delivery, the analysis and interpretation is on how the
governance elements, as mentioned above, have an influence or effect on the provisioning of

services such as the provision of water in the Makana Local Municipality.

Therefore, the analysis and interpretation are based on thematic areas as per the theoretical
framework of urban governance that underscores the imperative of utilising an analytical
framework that focused the attention on who was making the decisions (actors), the
interactive practices, arenas (institutional sites) and networks within the municipality. The
components of the analytical scheme were used to understand the actual governance
situation and its dynamics, given the complexities of both urban development and post-

apartheid South Africa.

With the application of the theoretical framework, attention was given to identify the role
players involved and the marginalised groups, the strategies they deployed as well as the

interest they sought to advance within the rules of the game. The focus is also on the
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governance processes as they relate to network- and coalition-building in the games of power

politics, stakeholders and selection.

In addition, with the application of the theoretical framework, the analysis and interpretation
of the research was to understand the governance culture as it related to the embedded
organisational cultural values and the formal and informal structures for oversight. This allows
for analysing the many and various ways individuals and institutions, whether public or
private, manage the common affairs of the municipality, with a special focus on the provision

of water as a service.

6.2 DECISION-MAKING AND EFFECT ON SERVICE DELIVERY

To determine how decisions are made it is necessary to explore and establish how the power
arrangements and relations amongst the key role-players affect service delivery. In addition,
special attention was paid to the roles of the key actors/role players, their interest and
strategies in decision-making and its effect on service delivery. The aim was to explore the
different categories of actors, parties and interest involved, the context and constraints within
which they operate, their sources of power or authority and how this relates to the parties

involved.

A range of actors/role players was identified as being involved in decision-making on matters
of governance at the municipality relating to the provision of services, including the delivery
of water to the communities over the period under study. The key parties involved included
politicians within the municipality and outside the municipality from the ruling party, the ANC
and administrators from the various levels of government, including officials from the

municipality, Provincial Government and National Government.

Politicians who served on the municipality included the councillors such as the Executive
Mayor, the Speaker and the Chief Whip of the ruling party, the ANC, and the other councillors
who made up the ANC caucus at the municipality. This also included politicians from the ruling
ANC provincial and regional structures who influenced decision-making at the municipality.

From an administrative point of view, key actors/role players who influenced decision-making
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included the Municipal Manager and those who were acting in the position in the absence of
a permanent appointed Municipal Manager, as well as an administrator who was appointed
at the municipality. Other key role players were administrators from the province who were
seconded to the municipality from the provincial treasury and those from the regional water
board. There were also key role players from the national level of the Presidential

Infrastructure Coordinating Committee.

The elected officials such as the Executive Mayor, the Speaker and the Chief Whip of the ANC
were identified as key role players in decision-making within the municipality. The evidence
suggests that the sphere of influence of these councillors was to guide and steer the leading
party’s caucus, because political decisions taken at the municipality were based on what was
agreed upon within the ANC caucus meetings. For example, Julia Wells (07 June 2016) stated
in a personal interview that: “it is acknowledged that the making of decisions did not preclude
discussions taking place outside council”. The claim they made through guiding and steering
the decision-making processes, when decisions were taken, allowed for councillors to make
input on items that were on the agenda of such structure. This scenario find resonance with
the argument put forward by Pieterse et al. (2008) that states that caucuses are viewed as
important structures within municipalities exercising their powers in directing and shaping
the political debate for a decision to be made. However, the rigour of such political debates
is sometimes questionable because councillors tend to toe the party line instead of engaging

substantively on agenda items to be discussed (Pieterse et al.,2008).

The evidence indicates that council meetings, the mayoral committee as well as portfolio
committees were not sitting as expected at the Makana Local Municipality. This is highlighted
in a personal interview by Thabani Mdlongwa (10 November 2015), who mentioned that:

IH

“issues to be discussed did not come to the council”. As part of decision-making bodies
portfolios as dictated by the Constitution of the country and contained in the Municipal
Structures Act 117 of 1998, these structures are not enabled to play a critical role in decision-
making and the monitoring of the implementation of such decisions at the municipality.
Despite not being a constitutional obligation, municipalities with an executive mayoral
committee such as Makana Local Municipality have to fulfil certain functions such as

coordinating the findings of portfolio committees, making recommendations based on

reports to council and performing delegated functions of the council. The situation at the
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municipality, however, did not help the cause of transparent decision-making because there
was a lack of information filtering from the mayoral management committee/executive

mayoral committee to the ordinary council.

In essence, there was no monitoring and follow-up from oversight council structures. A main
contributing factor to the lack of oversight and follow-up on recommendations made was that
councillors did not exercise their power to ensure that they received the necessary and
required support from administrators at the municipality. There was a sense of weakness and
despondency, expressed by the lack of support for legislated structures such as council and
council committees. The lack of proper oversight created opportunities for un-procedural
actions, not adhering to legislation of the governing local government, which resulted in

irregular expenditure leading to undesirable audit outcomes.

With the municipality having various portfolio committees, the executive mayoral committee
is expected, as a general practice at municipalities that adopted a multiple committee system,
to coordinate channel reports with their findings from the various adopted portfolio
committees and to make recommendations to the full council. Under normal circumstances
the general practice is, as highlighted in the literature review, that officials with the required
knowledge in specific areas of work draft reports and development plans for the council.
Usually, such reports are submitted via the Municipal Manager to the mayoral committee.
For example, officials as experts in the field of water and sanitation are required to develop a
water services development master plan and present it to the council, but this did not happen
in the case of the Makana Local Municipality. Because the Makana Local Municipality is a
Water Service Authority, it was obliged to develop such a plan as required by the Water
Service Act (108) of 1997. This requirement is in line with the need to respond to the scarcity
of South Africa’s water sources through proper planning for water services, which is often a

neglected aspect of municipal planning (Zybrands, 2011).

Despite being instrumental in some of the decision-making processes, the evidence indicated
instability at the level of political leadership of the municipality, especially the troika which
included the Executive Mayor, the Speaker and Chief Whip of the ruling party, the ANC. During
the term of office of the study, the Makana municipality had two Executive Mayors, Speakers
and Chief Whips of the ruling party respectively. In a personal interview, Julia Wells (07 June

2016) stated that “since the other two members of the troika ended up being removed, [is
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that] there was perhaps the perception that that team as a troika was too deeply involved in

things, or compromised”.

The Provincial Executive Committee of the ANC and the Sarah Baartman Regional Executive
Committee structures of the ANC had a hand in the decision to redeploy the first Speaker and
the Chief Whip after months of discontent displayed within the ANC caucus in terms of who
should replace the incumbent official. However, the instruction from regional and provincial
structures of the ruling party to elect an Executive Mayor of their choice was seen as a safe

proposition that was aligned to a particular faction of the ruling party in the municipality.

This kind of practice is not an isolated one but was used where the ruling party’s provincial
and regional structures had a direct influence on the local political landscape at municipal
level when municipalities under its control were faced with governance problems. For
example, the case study of the Mngquma Local Municipality referred to in the literature review
demonstrated how the Amatole Regional Executive Committee deploys “trusted cadres” in
both the municipal council and administration. This is in line with what is argued by Booysen
(2015), who mentions that the ANC’s political control determines provincial and local

government’s political and bureaucratic arms.

In the case of the first constituted troika at the municipality, there was a tactical alliance
between the Executive Mayor and the Speaker which could be viewed both as a source of
authority and a constraint to the first Executive Mayor. However, the evidence suggested that
there was a close relationship between the Executive Mayor and the Speaker and it appeared
to be to the detriment of both of these councillors after discontent within the ANC caucus,
fuelled by factionalism within the party. One episode which served as evidence was when the
initial Executive Mayor coerced the Speaker to endorse the payment of the legal costs and
damages suffered by the previous Municipal Manager, Dr Pravine Naidoo, after challenging
the municipality for not renewing his previous contract with the municipality. The Executive
Mayor’s Strategic Advisor was also key in this decision by instructing the Acting Chief Financial
officer to pay the legal costs of Dr Naidoo and fraudulently inflated the amount to be paid, as
highlighted in the Kabuso Report (2015). This also demonstrated the fact that there were
officials employed by the municipality that were politically more senior than the Executive
Mayor of the municipality. However, the municipal council distanced itself from the

settlement agreement because it was not sanctioned or agreed upon by the council.
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This is contrary to the practice highlighted in the literature in terms of the power dynamics
between an Executive Mayor and a Speaker of a council where the point was made that the
political positions of Executive Mayor and Speaker could be a source of conflict as it related
to roles and responsibilities, where earlier studies confirmed the relationship between these
positions to be poor (de Visser, 2009). In a case study of the Mnquma Local Municipality in
the Eastern Cape, Ndudula (2013) also demonstrates how one faction within the council
consisting of the Executive Mayor and some councillors as well as the Municipal Manager and
another faction including the Speaker, the Chief Whip of the ruling party, the ANC, including
some councillors, operate as two parallel structures within the municipality, resulting in two
heads of the administration. In this instance, the Speaker of the council installed an acting
Municipal Manager, despite the municipality having an appointed Municipal Manager. The
situation led to confusion in terms of accountability because of the non-sitting of council

meetings.

The findings reveal that the Municipal Manager is one of the key actors when it comes to
decision-making in the municipality. This is despite the fact that the filling of the position of
the Municipal Manager was heavily contested by a councillor, Mr Paul Notyawa after the re-
appointed Municipal Manager, Dr Pravine Naidoo was later dismissed for misconduct, which
left the position vacant for most of the term. This critical senior administrative position was
occupied by no less than six acting Municipal Managers after the position became vacant
during 2013, notwithstanding the fact that appointed administrators were tasked with the

responsibility of appointing a Municipal Manager at the municipality.

This term was marked as an epoch of political influence on the appointment of officials.
Factional strife within the ruling party influenced decisions and determined to some extent
the kind of appointments that were made to back a certain interest group. For example, when
the Municipal Manager’s position became vacant, Mr Paul Notyawa, who was also councillor,
applied and was proposed by the council in March 2015 as the preferred candidate, but was
not accepted by the party’s high-level politicians. Instead, Mr Paul Notyawa was disciplined
and suspended from the ANC for five years for refusing to carry out the instruction by the
ANC caucus to decline the appointment. He challenged this matter in court and alleged in his
affidavit before the court that there were obnoxious levels of political interference from all

levels of the ruling party that side-lined him from being appointed.
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With Dr Pravine Naidoo as the Municipal Manager, the evidence pointed out that he displayed
an attitude of ignoring procedures and process when taking decisions regarding work. To this
end, Interviewee X (26 April 2016) asserted that, “Dr Pravine Naidoo, often said: ‘just do it’.
There were many things that were irregular in terms of processes not followed.” This was
demonstrated by the way things were done and, in some instances, it was to exert pressure
on senior officials to deliver on matters on which they could not deliver. This created mistrust
amongst senior officials and some decided to leave the institution. This type of behaviour was
also displayed in the manner in which he orchestrated and deceived the municipality by
fraudulently creating a false paper trail ensuring a financial settlement to himself due to his

long-running labour dispute with the municipality.

Another example that underscores how the Municipal Manager took decisions was a request
to the council in early 2013 to deviate from the Recruitment, Selection and Appointment
Policy in order to expedite the filling of vacancies by the Municipal Manager in consultation
with the Executive Mayor. This is substantiated in the Kabuso report (2015), which stated that
the challenges regarding recruitment at the municipality relate to the request made by the
then Municipal Manager, Dr Pravine Naidoo to deviate from the Recruitment, Selection and
Appointment Policy of the municipality. This was the start of a process to implement the new
organisational structure that was based on a comprehensive organisational review. The
evidence put forward suggested that a handful of positions were created and were filled by
people with political portfolios, and, despite the municipality not having the financial means

to institute this, the Municipal Manager decided to continue with the process.

What contributed to the problem experienced in terms of the political and administrative
interface is that some municipal officials were also politicians, blurring the lines between the
political and administrative arms of the municipality. Some ruling party loyalists were
employed by the municipality and the evidence suggested that the previous Municipal
Technical Director, Thembinkosi Myalato, who was also responsible for water infrastructure
and supply of water, had been deployed by the ruling party to the municipality when
appointed. Another case in point highlighted in the findings was the instance where a junior
official, who was employed in the Directorate Community and Social Services, occupied a
political senior position as regional chairperson of the ruling party, a position higher than that

occupied by the Executive Mayor within the political structures of the ruling party in that
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region. Another example can be found in the Strategic Advisor in the Executive Mayor’s office,
Mr Mncedisi Boma, who was also the ANC’s Makana sub-regional chairperson. This confirmed
that the political/administrative dichotomy was not that straightforward and was challenged
at various levels, indicative of an administration that was a “value-laden discretionary space”,

as opposed to one that is purely technical (Wooldridge, 2008).

During the term of office, the Municipal Technical Director, Mr Thembinkosi Myalato also
became one of the key role players as an acting Municipal Manager. Mr Thembinkosi
Myalato, as acting Municipal Manager, together with the Executive Mayor, Peters was also
instrumental in making key decisions. Evidence suggested that the acting Municipal Manager
and the Executive Mayor took decisions on their own and many of those decisions did not go
through the normal processes of decision-making at council level. This type of situation finds
resonance with the argument of Zybrands (2011) on the powers and function of an Executive
Mayor contained in the Municipal Structures Act (No 117 of 1998), which according to the
author is loosely worded and wide-ranging. How decision-making takes place can be linked to
wide-ranging powers and functions in the Municipal Structures Act attributed to the Executive
Mayor that must identify the needs of the municipality, and review and evaluate those needs
in order of priority. These wide-ranging powers, however, should be questioned as to how
such needs are identified and determined by an Executive Mayor and which need to receive

priority (Zybrands, 2011).

In the case of Makana, the Executive Mayor did not monitor the management of the
administration in accordance with the council, but instead decided on it alone in conjunction
with the acting Municipal Manager, who was given the wide-ranging powers and functions of
the Executive Mayor as contained within the Municipal Structures Act (No. 117 of 1998). This
was also despite the fact that these wide-ranging powers could be a source of conflict with
the Municipal Manager, who was the head of the administration as per the Municipal
Structures Act (Zybrands, 2011). This type of decision-making was also highlighted in the case
study of the Mnquma Local Municipality in the Eastern Cape, where it also became apparent
how the Municipal Manager and the faction led by the Executive Mayor decided on their own
not to extend the employment contracts of senior administrators aligned to the faction of the
Speaker and some councillors, when their contracts expired at the beginning of the term of

office. This confirms the statement of Thornhill (2008), that political power often prevails, and
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that Municipal Managers succumb to the pressure of political initiatives, especially in the case
of acting Municipal Managers who are more prone to political whims and possible removal
from the acting capacity. This kind of practice is an indication of where power resides in terms

of how decisions were made at a municipality such as the Makana Local Municipality.

This endorsed the viewpoint that some of the practices applied to the manner in which
officials were appointed to decision-making positions could be interpreted in ways such as
redress, deployments linked to political affiliation and trust within the political party or
patronage (Muller, 2009). As in the case of the Makana Local Municipality, it was also
highlighted by the Water Research Commission (2008) that political differences and pressure
have led to several resignations and what compounded matters more was that the
municipality did not have sufficient technical skills in filled posts. One of the consequences of
some of these practices was that, as argued by Munslow and Mc Lennan (2009), many
municipalities in the country are left without the professional capability and technical capacity

and consequently erode service delivery.

Based on decisions on how appointments were made at the Makana Local Municipality that
needed the approval by council, especially for senior staff, the evidence indicated that the
municipality struggled to implement its recruitment policy objectively because suitably
qualified candidates were not recruited, as there was no approved organisational organogram
for job-evaluated posts. On top of that, there were major issues regarding human resources
at the municipality with regard to staff retention, development and support as well as the
attraction of qualified, experienced staff. Many experienced and skilled staff left the
institution because of the manner in which appointments were made, effectively creating a
disincentive to attract top quality professionals. In this regard, the interviewee, Jonathan
Walton (14 December 2015) alluded that “Makana local municipality lost the cream of the

crop in terms of its top officials. When all these officials left, everything went down”.

Presently, the municipality is faced with the problem of attracting and retaining technical and
managerial skills, especially in the water sector, as highlighted in a report by the Water
Research Commission and this, in turn, resulted in poor service delivery. It highlighted the
shortage of skills, lack of capacity, insufficient training of staff, inadequate supervision and
poor managerial capability of water officials. This was also confirmed by a self-assessment on

a technical managerial skills level conducted by the Department of Water Affairs and
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Sanitation in 2014, which indicated a level of 40% and below for technical staff skills,
infrastructure, financial management, revenue collection and 10% in particular for operations
and maintenance of assets. As a result, according to the evidence presented, this led to,
amongst other things, the lack of budget planning for major maintenance of water
infrastructure and insufficient maintenance of the water system in the municipality. For
example, there is a need for the development of infrastructure to aid the provision of basic
services such as water and sanitation, but the municipality does not have drawings and layout
plans, which affects reticulation and the laying of pipes for infrastructure development
projects. Evidence showed that the last complete set of plans for the municipality were drawn
up in the 1970’s and at present, the current staff are unable to read the maps in order to
understand where the valves are and how to repair the old infrastructure. This type of
scenario can be understood in terms of what Muller (2009) argues; that less importance was
given to specific technical requirements of water service delivery at the local level after a
decision was made to place the functional area of water services in the local sphere of

government, with the acceptance of the concurrent role that national government would

play.

The Makana Local Municipality is both a Water Service Authority (WSA) and Water Service
Provider (WSP), with the responsibilities of both regulating and planning the water provision
and ultimately ensuring the provision thereof. Usually, according to the policy directives, the
responsibility of water provision is allocated to the local or district municipality and it is
common practice for the district municipality to be a Water Services Authority with the local

municipality providing water services on its behalf (Water and Sanitation Programme, 2011).

The evidence provided indicated that the Cacadu District Municipality (renamed the Sarah
Baartman District Municipality) under which the Makana Local Municipality falls, used, in the
past, to provide both these functions, but after a decision was taken by the district, these
functions were transferred to all the local municipalities within its jurisdiction. The fact that
both these functions were located at the Makana Local Municipality, within one directorate
within the municipality, is problematic, given that the municipality did not have the capability
or the capacity to perform the functions as required by both WSA and WSP respectively.
Complicating matters even more was the fact that a Water Services Provider cannot operate

without the approval of the Water Services Authority. However, evidence suggested that
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there were officials and politicians who were protecting this type of arrangement, despite it
not being successful because the local municipalities, of which Makana was one, were
providing poor quality services to communities. It was, however, acknowledged that there
were processes started by the district municipality to change the status quo regarding the
powers and functions that were given to all the local municipalities in that district as

stipulated by the WSA in order to improve the situation.

During 2013, the municipality was hit with a water crisis when the entire municipal area ran
out of water. This water crisis was, however, preceded by the phenomenon where
disadvantaged township areas were experiencing water outages due to the water supply
system that had been designed differently to the water supply systems in the rest of the
municipality. The actual experiences of the communities affected by the water crisis
confirmed the leading challenge facing municipalities, which could be attributed to the lack

of a safe and reliable water supply (Statistics South Africa, 2016).

The situation reproduced and reinforced the old pattern of service delivery to the township
communities as experienced under apartheid, which is contrary to the dictates of the policy
directives of the Water and Sanitation policy. The policy expectation is for communities to
have water available on a daily basis. According to the policy directives, the supply should
provide water security to all sections of communities and the desirability by municipalities to
upgrade a basic service to provide for household connections should be taken into account
during planning. However, the Makana Municipality is threatened by an increasing demand
for water services and an ageing infrastructure configuration that supports unfair accessible

water distribution due to the lack of forward planning, replacement and management plans.

These problems were attributed to officials not being accountable to councillors as expected
and in turn, politicians not being accountable to the communities. There was a lack of proper
advice from bureaucrats to their political principals which was highlighted by an ignorance of
the water situation by the political leadership, as illustrated by the Water Research
Commission (2013). This situation created mistrust between officials and councillors at the

municipality.

Evidence suggested there were significant gaps in governance and risk management, human

resource management, information communication and technology planning, asset
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management, forward financial planning, strategy planning and business performance
management. In addition, the evidence suggested that there were issues regarding financial
management and credit control, corruption and nepotism as well as issues with regard to the

lack of communication with communities and stakeholders.

In an attempt to address some of the irregularities, especially the allegation of corruption and
nepotism at the municipality, another key role player, Mr Mandisi Planga, acting Municipal
Manager at the time, made a decision to commission an independent forensic investigation
into the state of affairs. The Kabuso Forensic Report provided evidence and
recommendations on irregularities, flouting the Municipal Recruitment policy, the Virement

policy as well as the Municipal Financial Management Act.

As part of an intervention process at the municipality, a decision was taken by the Eastern
Cape Provincial Administration through the Department of Local Government and Traditional
Affairs as a key role player, to support the Makana Local Municipality through the application
of Section 154 of the Constitution of the Republic of South Africa. According to this provision
in the Constitution, provinces must support and strengthen the capacity of municipalities so
that they can manage their own affairs. Despite the secondment of senior officials from both
the Department of Local Government and Traditional Affairs and Provincial Treasury,
mounting pressure made the municipality appeal to the MEC for Local Government and
Traditional Affairs for a Section 139 (1) (b). Other support through this intervention came from
the Presidential Infrastructure Coordination Commission and the public entities such as the
Eastern Cape Development Cooperation and the Amatola Water Board. The intervention can
be interpreted as a concerted coordinated effort across government to restore some

semblance of governance at the municipality.

The decision taken by the Eastern Cape Provincial Government, by referring to Section 139
(1) (b) of the Constitution of the Republic of South Africa, was to appoint an administrator at
the municipality in October 2014. As a result of this intervention, the administrator was
accountable to the Provincial Executive Council of the Eastern Cape regarding decisions taken
by the administrator. However, after a controversial appointment based on a R3 million
contract for six months as administrator, Pam Yako revealed a status quo report and an

intervention plan to take the municipality on a path of recovery.
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The implementation of what the declaration called for was never fully exercised, in spite of
the administrator completing her contract amid calls from various sectors within the
municipality for the extension of her term. Her main responsibilities, according to the terms
of reference, were to appoint senior administrators such as the Municipal Manager and Chief
Financial Officer and to address support functions such as finance, supply chain management
and corporate services, as well as to respond to litigation challenges and to develop a financial
recovery plan. Other pertinent issues the administrator had to deal with included addressing
the deteriorating audit; credit control; allegations of nepotism and corruption as part of the
finalisation of the Kabuso Forensic Report; governance and political oversight and
stakeholders and community engagements. Given the short period at the municipality and
the huge challenges on hand that had to be dealt with, there were no real tangible
deliverables by the administrator as per the terms of reference, despite making a start to

address such issues.

Subsequently, a decision was made by the Eastern Cape Executive Council to replace the
administrator at the municipality. The previous administrator was replaced by Jongisiwe
Gomomo in August 2015 without a specific timeframe. Ironically, just prior to the major
disruption of water provision in July 2016, the Eastern Cape Executive Council decided that
the administrative intervention must be withdrawn, stating that matters had improved since

the initial intervention by the Provincial Government.

However, both the intervening administrators at the municipality were no longer involved at
the institution and the implementation of the recommendation of the forensic report was not
processed by the municipality to be finalised. The conclusion that could be gathered from
this kind of inaction was that there seemed to be a lack of both administrative responsibility
and political will to act upon the forensic report’s findings and recommendations. If this was
not addressed speedily and adequately enough, a cloud of discontent and mistrust would
overshadow the new incoming council. It would also not allow the incoming municipal office-
bearers to focus on urgent matters such as the provision of adequate services to all its

communities, including the equitable provision of water.

The outcome of the administrative intervention gives credence to the argument of Leftwich
(1994) that argues that it is naive and simplistic to think that, as part of the good governance

approach, there is always an administrative or managerial fix to these problems that can be
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regarded as valid. The assumption is made that only an administrative or managerial fix per
se will rescue the Makana Local Municipality from its current state of governance. The
intervention at the municipality might have assisted to some extent, but what is critical, as
argued by Leftwhich (1994) and Mc Lennan (2007) is to understand and act upon the

“institutional structures and politics” and to “expose the politics that define delivery”.

Given the historical past of the country, with the emphasis on distribution of services
including basic services, more than just the efficient and effective distribution of such services
is required. There is a need to focus on the social structure and institutional norms that shape
communities’ abilities to influence their lives (Mc Lennan, 2009). The evidence that has been
gathered indicates that power was concentrated and distributed amongst decision-makers,
both internally and externally, of the municipality that have an effect as to how decisions
were made. Internally, the locus of power centred on the nexus between the office of
Executive Mayor and the council Speaker, as well as, to a large extent, the office of the
Municipal Manager. Externally, the ruling party’s regional and provincial structures were
central to key decisions regarding the municipality. There were also decisions taken at both

national political and government level that influenced the municipality directly.

Evidence pointed out that there was a condensing of decision-making power in the Executive
Mayor and Speaker nexus, with the incumbency of the Municipal Manager position, whether
appointed or acting, being instrumental in decision-making in the absence of functional
decision-making structures of the municipality. It may thus be suggested that senior officials,
inclusive of the Municipal Manager, held the political principals of the municipality ransom
with some of the decisions that were made. This is attributed either to senior officials
exploiting the situation or a lack in capacity to deal with the situation at hand. Councillors did
not have the capacity or the capability to deal with the situation, and resultantly there was
no accountability for the delivery of services, including the consistent provision of water to
the communities, as dictated by the applicable policy. This scenario finds resonance with what
Razaghi and Finger (2013) argue as it relates to urban governance; that the performance
dimensions are about efficiency and whether the system is poised to decide and implement

those decisions to the benefit of communities.

Externally, power is, to a greater degree, located within the regional and provincial structures

of the ruling party, the ANC. These aforementioned structures, in particular the provincial
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structure and, by implication, the provincial administration, are very instrumental in key
decisions affecting the municipality, such as the replacement of the initial Executive Mayor
and Speaker, the appointing of the Municipal Manager, and the effecting of Section 139
intervention, including the appointment of two different administrators in succession. Often,
some decisions raise more questions than others, for example the appointment of the interim
Executive Mayor and Speaker. This argument found resonance with the assertion made that
the ruling party’s local political fiefdoms took advantage in both provincial and local
government’s bureaucratic and political arms, and the utilization thereof, and built power
reserves which were exploited by leaders to gain favour with the national leadership and from

some powerful and vocal citizens (Booysen, 2015).

6.3 GOVERNANCE PROCESSES

The governance process analysis was to establish whether there were coalition building and
network formations; the characterisation of stakeholders’ selection; the manner in which
issues were framed relating to the problems experienced and solutions derived upon in the
implementation of services, such as the provision of water as well as the power dynamics that

frame the rules of engagement and resource flows within the municipality.

Internal divisions, as a result of factional divisions within the ANC, had a huge influence on
how the governance processes were exercised within, and outside the municipality. There
was an acknowledgement that there was a general reluctance to take those divisions outside
the comfort of the ruling party itself. To this end, interviewee Julia Wells (07 June 2016) stated
that, “If your own party is deeply divided, there was obviously a very strong reluctance to take
those divisions outside our own circles”. Therefore, engagement with outside stakeholders,

through coalition building and network formations, was non-existent.

Despite the fractious nature of the council, evidence suggested that they formed an internal
unity amongst themselves when engaging with the public. In attempts to engage the public,
the council put forward a united front and kept all arguments in-house. For that reason, it
might have meant that there was not much coalition building. At the same time, there always

had been the belief amongst the political leadership that because the ruling party had such a
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huge majority in the council, there was really no reason to consult other parties when it came

to making decisions.

Engagements with communities as a practice at some level were part of its repertoire of
communication before the municipality encountered governance problems. It was
acknowledged that there were engagements with other sector departments, as allowed by
the inter-governmental relations framework, as well as constructive interaction with Rhodes
University as major stakeholder and with communities through the municipal stakeholders’
engagement sessions. But meaningful engagements with communities withered down over

time, escalating the governance problems of the municipality.

There was an overall consensus that, in general, consultative processes were undermined by
the municipality to the extent of almost total exclusion of voices outside the municipality,
especially critical voices against the municipality. Not enough opportunities that allowed for
constructive engagement on issues affecting their lives on a daily basis were created.
Legislated structures such as ward committees that were assumed to allow for constructive
engagement on service delivery issues were described as non-functional. Structures such as
ward committees were meant to be comprised of diverse groups representing various
interests. However, the dominant view was that ward councillors had a major hand in
directing the outcomes of decisions when meetings were held, which resulted in those ward
committees not making independent decisions. Interviewees highlighted that “interactive
consultative processes with communities and other stakeholders were marginal to non-
existent and that the municipality was very hostile to negative criticism.” Generally, when
matters were raised, they were filtered through a gatekeeping mechanism in terms of what

was or was not accepted.

Stakeholders’ selection before the administrative intervention from provincial and national
government was not taken seriously by the municipality. This sometimes led to a
confrontational approach to the municipality for not being responsive enough to their needs
and aspirations by communities and stakeholders. This kind of hostility expressed by those in
power in the municipality was apportioned to the fact that it received constant negative
criticism, and as a result, closed ranks towards any perceived threat. This feeds into the notion
that politically induced threats by those holding political power fuel partisan tendencies.

Communities should rather be unified in a socially cohesive way. Critical voices outside the
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tripartite alliance of the ANC, SACP and COSATU directed at the municipality were usually
labelled anti-revolutionary or anti-government when they took their frustrations to the street

or occupied municipal buildings.

These findings echo the findings of Pieterse (2007) and McKinley (2011), who argue that there
is political manipulation of formal channels for participation that marginalise ordinary citizens
who are not aligned to the ruling party or any party for that matter. This situation, which
allowed for the closing down of popular spaces for the contestation of ideas and
accountability and structures such as the ward committees, were at risk of fostering
gatekeepers that made it difficult for dissenting and contrary voices to emerge. Moreover,
this also runs the risk of co-option by civil society that promotes consensus-seeking
participation in an overly formalised ward committee system that reinforces patronage

politics.

The water crisis in 2013 galvanised and mobilised the university community, one of the major
key stakeholders of the municipality, and the situation also triggered the formation of a civil
society formations coalition. The formation of a united front served to counter the lack of a
coherent voice of many civil society formations as well as the ineffectiveness of the political
formations. In this state of political and administrative leadership vacuum at the local level,
civil society organisations were crucial in exerting pressure on higher levels of government
and politicians to intervene in the situation at the Makana Local Municipality. For example,
with the Section 154 intervention by the Eastern Cape Provincial Government in place at the
municipality in order to address the situation, some civil society organisations such as PSAM
and UPM took it upon themselves to request that the municipality be placed under
administration, as provided for in Section 139 of the Constitution of the Republic of South
Africa, due to the fact that the situation was not improving. As a result of some pressure
exerted on the provincial administration, the municipality was placed under administration.
Slow or inadequate response to service delivery challenges creates a breakdown of trust in
the institutions and councillors by communities, which sometimes require that issues be
transferred to another sphere of government in order for the situation to be addressed as

outlined in the “Back-to-Basics” concept (Department of COGTA, 2014).

Issues were framed by how they appeared to the communities in terms of what they were

experiencing regarding services from the municipality and were taken forward by their
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elected representatives. But the evidence suggested that sometimes, with a tainted influence
from both officials and elected representatives, how things were framed was twisted to suit
a particular interest and not the real experiences of the people. For example, an official such
as the Director for Water Infrastructure and an elected representative of ward-based
committees in general did not see the need for meaningful interaction with the community-
based Water for Dignity Project, which is a collaborative effort between the Khulumani
Support Group and the Institute for Water Research at Rhodes University. This is contrary to
the spirit and intention of the Water Services Act (No 108 of 1997) that there should be
involvement by community-based organisations such as Water Services Providers but prior
approval from the Water Services Authority must first be obtained. In this case, as mentioned

before, the municipality is both a Water Services Authority and Water Services Provider.

However, the evidence suggests how support of this nature is framed and can be linked to
both officials and politicians, underscored by the dynamism of the administrative and political
interface. How the support is framed, in particular from an agency outside the municipality,
raises a lot of scepticism based on the response of the municipality in playing a constructive
role in the community-based Water for Dignity Project. The idea of launching a monthly
Community Water Forum was not in the interest of both officials and politicians and
resultantly frustrated the process in assisting with the establishment of such a broader
community forum with the necessary legitimacy. The theoretical framework highlights that in
specific situations of this nature, role players involved in strategies they deployed and the
interest of those in power and those who sought to advance themselves, might influence how
either politicians and officials acted on a specific issue, depending on the “rules of the game”
(Pieterse et al., 2008). These are manifestations of how power games are played out in the

manipulation of power politics (Healey, 2004).

The needs of the communities are largely framed and decided upon by municipal officials by
shifting the role that was supposed to be exercised by politicians. But, given the
administrative and political interface at the municipality, it was sometimes not as clear-cut
but rather was a discretionary space that straddled the political-administrative dichotomy.
This notion where officials, as opposed to politicians, took the lead when it came to decision-
making was criticised by Rhodes and Wanna (2007, p.407), who stated that “public managers

play the role of platonic guardians deciding the public interest”. The councillors, as the local
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politicians representing communities within the Makana Local Municipality, often relegated
matters to officials with questionable qualifications. But this notion was sometimes
misconstrued at the municipality, because those who were purportedly officials in some cases
were in fact politicians in the true sense of the word, but had been appointed as officials in
the municipality. The way issues were framed related to the kind of questionable engagement
practices that were fostered at the municipality, because this did not allow for different voices

to have a meaningful impact on the kind of services to be delivered.

The rules of engagement between officials and politicians on the one hand and the
engagements with communities on the other hand were mainly shaped by the availability and
access to well-informed information regarding the state of service delivery within the
municipality. The predominantly paralleled nature of operation between the administrators
and councillors at the municipality, as referred to earlier, created an abyss between the two
sides as it related to information on the one hand, and the sharing of such information with

the citizenry that could assist them in decision-making on the other hand.

For example, the norm usually is that budgetary information provided as advice to councillors
is utilised to direct the allocation of resources towards the prioritisation of certain municipal
services. A case in point was that many construction projects during the term of office did not
meet the municipality’s budget plans, for example, the ill-advised building of tar roads,
decimating the municipal reserve funds. This approach of directing resource flows emanating
from the council led to depleting the mandatory legislated savings due to ill-advice by
responsible bureaucrats, which was one of the root causes of the financial problems the
municipality faced. With the diversion of critical resources, the municipality was not focusing
on critical priorities, for example dealing with old crumbling water reticulation infrastructure
and ensuring that there was equitable distribution of the precious resource to all communities
within the municipality. Such practices made it difficult for the municipality to express an
opinion on the lack of resources to communities for basic services such as, for example, the
provision of water and housing. For meaningful engagement to take place between
communities and the municipality, credible information on plans and reports based on the

performance of the municipality and the willingness for bona fide engagements, is critical.

Another example of ill-advice was when the new township was built. The households there

received almost all the water and the other areas in the eastern part of Grahamstown were
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without water due to low water pressure from the existing surrounding reservoirs. Despite
having been given the assurance by the responsible officials that there was adequate
infrastructure available that would enable the provision of services such as water, the
councillors were expected to trust this information, but discovered that the necessary

infrastructure was not in place when the houses were completed.

These examples raised questions about the capacity and capabilities of officials that were
supposed to advise the councillors to make appropriate, well-informed decisions. In addition,
in a situation of this nature, there was a dependency on consultants with the possibility of
collusion between them and officials that supported a patronage network, resulting in
inappropriate outsourcing for contracted work that sometimes lacked administrative
application of due processes and regulations. It underscores the point that, for example,
where procurement decisions were made and resources distributed between different
communities for service provision, patronage brokers sought to expand their influence and
profit at the expense of quality delivery of services (Muller, 2009). In addition, it also
illuminates the argument that without the requisite technical capacity and professional
capability there was an over-reliance on consultants and, with the lack of correct application
of administrative due processes and regulations in conjunction with inappropriate
outsourcing, this impacted on policy implementation (Muslow & Mc Lennan, 2009). This
manifested in a lot of discontent and resentment from the communities affected by such

decision-making, as was illustrated in the Makana Local Municipality.

The discontent was expressed by communities in terms of how the municipality handled their
affairs and how the interaction with communities was, to some extent, influenced by the
dynamics of the rules of engagement, albeit formally or tacitly, as well as the directing of
resources towards service delivery. Due to this not taking place in Makana, it resulted in
incensed communities venting their frustrations through community protests. This had a
partitioning effect on the municipality, especially regarding the issue of water. Despite current
efforts by the municipality to improve stakeholders’ engagement and community
participation, the municipality more often than not, did not respond to community partitions
as expected. This lack of responsiveness by the municipality caused anger amongst

community members, as evidenced by numerous community protests. In many instances
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though, these protests were not in response to real service delivery matters, but were

factional battles within the ruling party.

This was accentuated when the city was hit by the water crisis, which had been building up
over the years before the catastrophe in 2013. It was Rhodes University and the civil society
groups in the city that were at the forefront of challenging the status quo at the municipality.
It was also confirmed that grievances from communities resulted in protests against the
municipality because of the lack of water. This situation could be linked to systemic factors
that included, amongst others, issues relating to policy and practice; ineffective municipal
governance; inadequate management and improper functioning of local governments (Botes

et al., 2007).

The initial administrator appointed at the municipality to address the situation at the
municipality pointed out that there should be more of a structured approach towards
stakeholders’ engagement through the establishment of work-streams, coupled with internal
management forums at the municipality to assist with the development of the intervention
plan of the municipality. The claim was made that the broader Makana community participate
in the work-streams as part of an approach to start building confidence in how the

municipality was managing the state of affairs.

The expectation was that the workings of the work-stream approach would improve
stakeholders’ engagement, but when they were unsuccessful after the first administrator left,
there were new attempts by the municipality to reach out to communities in various ways.
This included innovative ways that not only depended on outmoded compliance-driven
platforms such as IDP road-shows, but also on debates on the local community radio station
of Rhodes University as well as through social media platforms. The municipality, despite all
these endeavours and with its shortcomings, was trying to reach out to communities that
could assist with governance processes at the municipality. However, there is a concern that

those at the margins of society were not truly finding their voices in all of these processes.

As events unfolded, more and more stakeholders started to express their reservations about
the manner in which the administrator handled the intervention of extending the initial
administrator’s contract. Using the work-stream approach, the administrator wanted to

foster a more open-door, consultative approach, but fell short of ensuring that suitable
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capacity had been restored within the municipality, as well as being transparent enough in

addressing the findings of the damning forensic report.

However, even after the initial and the second administrator left, no permanent Municipal
Manager was appointed for many years. There were also signs of misgivings as to how both
the administrators that took charge of the municipality handled the Kabuso Report (2015). In
the first instance, the initial administrator created the perception of not wanting to disturb
the status quo too much when requested to act decisively on the recommendations of the
Kabuso Report (2015). This was even though the administrator solicited legal capacity support
from the provincial department of COGTA, as well as establishing an ad-hoc committee to
specifically deal with the politicians implicated in the forensic report. The term of office for
the officer-bearers came to an end without the council receiving a progress report,
notwithstanding the matter being a standing item on the council meeting agenda. From an
administrative point of view, officials that were implicated by the forensic report were to be
dealt with through the disciplinary code of conduct and relevant regulations, and a report was

also expected from the intervening administrator.

6.4 GOVERNANCE CULTURE

Governance culture in the context of the study refers to the mode of governance, the
embedded organisational cultural values within the municipality and what constitutes formal

and informal structures of oversight within the Makana Local Municipality.

The mode of governance at the municipality during the term in question is labelled as
dysfunctional and not ascribing to a particular paradigm of the public administration school
of thought. In describing the governance culture at the municipality, concepts such as laissez-
faire; free for all; non-performance and carelessness were utilised. As suggested by the
evidence, these conditions were created by dysfunctional administration support and lack of
political oversight and, as a result, there was an overall lack of accountability. There was a
lack of both internal and external accountability at the municipality which refers to public
officials not being held answerable for their own actions, as well as the actions of their

subordinates, and not holding public officials answerable to the public (Kuye and Mafunisa,
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2003). The argument is that it is mandatory for both administrators and politicians to ensure
that they are accountable to communities for the services they render, more so to those at

the periphery of society (Kuye and Mafunisa, 2003).

This kind of disorganised situation at the municipality created the right conditions for
impunity, because no-one was held accountable for their actions. When decisions could not
be taken timeously this resulted in poor service delivery. Evidence suggested that there would
be no progress on what was resolved in a portfolio committee meeting. This was amplified by
the admission of what the Municipal Public Accounts Committee discovered through its own
analysis of decisions that were taken and not implemented by most of the senior
administrators, which caused serious obstruction to performance and service delivery. The
perception amongst councillors was that recommendations were made by the council and
were not acknowledged by the officials, which resulted in the recommendations not being
implemented. In this regard, interviewee Julia Wells mentioned that, “Councillors don’t know
what steps to take to hold people accountable. Most of our directors were really messing up,

they were doing a bad job”.

Councillors themselves were not responsible for the disciplining of errant officials at the
municipality. Firstly, the councillors had difficulty with the process of instilling discipline and
either did not know what to do in such cases, or ignored the situation. The lack of
consequence management for underperformance was a result of not providing evidenced-
based information to prove such underperformance, due to a lack of knowledge on how to
deal with such situations. Secondly, a related point is that it was difficult to instil discipline
due to the dynamics of the administrative-political interface. For example, there were officials
who were also politicians and in some instances, higher in the hierarchy when it came to the
structures of the ruling party, which made accountability very difficult. Political oversight had
been severely constrained and compromised due to a combination of bureaucratic,
administrative as well as political capacity challenges experienced at the municipality and as

a result, governance was compromised, which severely affected service delivery.

In an attempt to fill the void for the lack of official oversight, civil society became stronger in
an attempt to play an informal oversight role by taking up community concerns with the
municipality. The governance crisis became more acute with the resultant water crisis in

2013, and some civil society organisations formed what was known to be the Makana Civil
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Society Coalition, presenting a united front to engage the municipality on service delivery
matters. Also, during this same period of the water crisis, the municipality was put under
administration. Itis not entirely clear whether the administrative intervention was successful
after being abruptly discontinued just before the 03 August 2016 local elections in South
Africa.

The researcher therefore argues that the municipality does not seem to be out of trouble as
experienced with service provision to Makana. Despite current efforts by the municipality to
turn the governance culture around at the municipality, it will take a concerted effort from
both the administration and political leadership to pull the municipality out of its current crisis
mode. It will have to create a working culture over the short- to medium-term to instil

confidence within the communities as a caring and serving municipality.

6.5 CONCLUSION

The theory of urban governance, in conjunction with the analytical framework to analyse the
dimensions of urban governance, was applied at the Makana Local Municipality. The analysis
and interpretation of the study allowed the researcher to analyse and to make meaning of
the complexity of governance as it related, on the one hand, to decision-making involving
various actors and their supposition in terms of their roles, strategies and interest as well as

the interactive practices.

On the other hand, the analysis and interpretation of the findings created some level of
understanding of the governance processes as related to networks and coalitions;
stakeholder selection processes and the discourses in terms of framing issues and resource
flows. In addition, the analyses included the development and understanding of the
organisational governance culture in an attempt to understand the organisational cultural
values embedded within the municipality, as well as the formal and informal oversight as it
relates to discourses and practices. All of the analysis was overlaid with the provision of water
as a service by the municipality in order to understand the relationship between governance

and service delivery.
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CHAPTER 7

CONCLUSION AND RECOMMENDATIONS

7.1 INTRODUCTION

This chapter sets out what the research intended to achieve through the research study, the
reasons for doing it and how it was done. In addition, this chapter also provides a brief
summary of the key findings and analysis and furthermore reflects on the implications of
policy, practice and theory. This chapter ends with a conclusion, followed by

recommendations based on the findings of the research.

7.2 KEY FINDINGS OF THE STUDY

Official documentation of the municipality, such as the Makana Local Municipality IDPs and
the Makana Local Municipality Annual Reports, does not provide a true reflection on the state
of decision-making and its implementation by the municipality, with the exception of the
latest version of the IDP linked to the term of office researched. In general, the account
provided by this official documentation is that decision-making structures such as the
municipal council and portfolio committees are functional. To the contrary, the Makana Local
Municipality (2015), through its administrative intervention reports such as the Financial
Recovery Plan and the Makana Local Municipality Intervention Report, is of the view that
governance and oversight was lacking because of the lack of functionality and the

effectiveness of decision-making structures that needed to be improved.

The key actors identified in the decision-making realm at the municipality were politicians and
administrators from within and outside the municipality but both effective and efficient
oversight and accountability were lacking at the municipality. Decision-making power was

distributed and was extended to different role players internally but had very much an
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external bias towards the ruling party in terms of the making of crucial decisions related to
the municipality. There was a condensing of decision-making power internally located within
the nexus of the first Executive Mayor and Speaker, as well as the nexus between the
Executive Mayor and the incumbency of the office of the Municipal Manager, not discounting
the external nuanced, yet substantial, decision-making power located within the regional and
provincial structures of the ruling party, the ANC. The key link between this municipality, and
particularly the Office of the Executive Mayor, (within the structure of the ruling party), was
the Strategic Advisor of the Executive Mayor, Mr Mncedisi Boma, who was also the ANC'’s

Makana sub-regional chairperson.

Both factionalism and political interference within the ruling party influenced decisions taken
and their outcomes. Faction-aligned battles within the ruling party highlighted the
contestation over the Executive Mayoral position at the beginning of the previous term as
well as the position of the Municipal Manager at the municipality. A close working relationship
between the first Executive Mayor and Speaker of the council allowed for the Speaker to be
coerced into some decisions not going through the council, to the detriment of both these
councillors, including the Municipal Manager, after discontent within the ANC caucus was
fuelled by factionalism within the ruling party. The discontent and contestation over senior
political positions such as that of the Executive Mayoral position as well as the Municipal
Manager’s position impeded the cohesion at the municipality, which affected the delivery of

services at the municipality.

The discontent and contestation for senior political and administrative positions precipitated
decisions taken by the regional and provincial structures of the ANC to replace the initial
Executive Mayor and the Speaker due to, amongst other things, the perception that the troika
was too deeply involved in matters compromising their integrity and that of the municipality,
and this after the first ANC Chief Whip was previously replaced. Other key decisions taken
by the regional and provincial structures in support of one or other faction within the ruling
party and, by implication, the provincial administration, included decisions on appointments
made, such as the Municipal Manager, instituting and effecting the administrative
intervention, including the appointment of two different administrators at the municipality.
However, some decisions regarding appointments that were made raised more questions, as

these appointments could be viewed to be in the interests of the ruling party.
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However, the lack of leadership both at the level of politicians and administrators resulted in
a lack of oversight and accountability from both politicians and officials, who either exploited
the situation based on motives for self-interest and/or lacked the capacity to execute the
mandate of local government from both an administrative and political perspective. The
apparent dichotomy between the administrators and the politicians allowed for these two
arms of the municipality to operate parallel to each other. With no functional decision-making
structures within the council and supporting portfolio committees, due to lack of enforcing
accountability by the politicians and the lack of capacity by the administration, a loophole was
created for decisions to be taken arbitrarily by senior officials and political office bearers such
as the Municipal Manager, including some that were acting in the position and the first
Executive Mayor of the municipality. At specific times during the term of office, there was a
sense that a dominant group within the administrative/political interface leadership within
the municipality allotted themselves the power of making certain decisions to serve their own

interest, rather than the interest of the community of Makana.

As a result, incorrect processes and procedures were followed, such as the flouting of the
Municipal Recruitment Policy, the Virement Policy and the Municipal Financial Management
Act. This approach in decision-making gave rise to an atmosphere of mistrust amongst
officials and politicians alike because of the lack of approval of the council. This led to
powerful politicians who occupied administrative positions influencing decisions or not being
able to follow instructions due to capacity challenges. Because councillors did not have the
capacity or the capability to deal with the situation it translated into a lack of both internal as
well as external accountability with regard to the delivery of services, including the provision

of water to communities.

It was also found that the municipality did not apply its recruitment policy objectively due to
deviations from the intended policy documents. The unintended consequences caused by the
manipulation of the recruitment processes with questionable appointments contributed to

an attrition rate where many of the municipality’s experienced and highly skilled staff left.

Notwithstanding the fact that the municipality is both a Water Services Authority and Water
Services Provider holding both regulating and planning functions, the municipality was not
able to plan for major water infrastructure and maintenance of the water system. The

situation came to a head when the municipality was hit by a water crisis in 2013 when the
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entire municipal area ran out of water, which could not be attributed to a water shortage or
drought. This resulted in some disadvantaged communities not having water long before the
situation reached crisis proportions throughout the entire municipality, reinforcing and
reproducing old patterns of service delivery to township communities, as under apartheid,

despite there being twenty years of democratic government in South Africa.

Various attempts by the Provincial Administration were made to address the situation
through various interventions such as Section 154 and Section 139 (1) (b), which included
instituting a forensic investigation of the situation at the Makana Local Municipality by one of
the acting Municipal Managers. There were also other roles players who dealt with the ailing
water infrastructure, which included the Presidential Infrastructure Coordinating Committee
and the Department of Water Affairs through one of its water boards. While there were some
improvements, especially in dealing with the water crisis, given the short intervention headed
by two different administrators, the status quo has not been improved and would not have
changed the situation substantially, which included a status quo report and intervention plan
and the implementation of the recommendation from the forensic report. However, there
seemed to be some reluctance both politically and administratively to deal with the

recommendations of the forensic report.

Despite some of the administrative weaknesses that were identified through the
administrative intervention, there was the perception that it was a political and
administrative inconvenience that did not necessarily immediately address the governance
challenges of the municipality. Internal divisions and the fractured politics within the
municipality had a huge influence on how the governance processes function. There was
reluctance to take such divisions outside the comfort of the ruling party and as a result,
consultative processes were undermined to the extent of an almost total exclusion of outside
and dissenting voices. Issues were framed in a manner which suited the interest of those in
power and did not address the real challenges experienced by people within communities.
The governance and service delivery failure of water delivery could be attributed to
disproportional power distribution in decision-making that did not allow for meaningful
interaction amongst a range of role players, who could respond to the needs and aspirations

of the broader community of the municipality.
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The water crisis experienced in 2013 mobilised communities and exerted pressure to various
levels of government to intervene in the situation. However, agencies from civil society not
aligned to the dominant political power configuration were viewed with scepticism. The rules
of engagement shaped how engagement was happening, and what informed the engagement
depended on the availability and accessibility of information regarding the state of service
delivery which, for most of the time, was not forthcoming. Therefore, it hampered proper
engagements by communities on how to improve service delivery. Despite efforts put in place
by the initial administrator to improve community engagements that did, however, not fully
come to fruition, there were new attempts by the municipality to reach out to communities

in various ways.

The governance culture was characterised to be laissez faire; free for all and non-performance
orientated, which created a dysfunctional administration coupled with the lack of effective
political oversight. The effect of the conditions precipitated impunity because no-one was
held accountable. This situation resulted in the overall lack of accountability and, hence, lack

of service delivery.

7.3 IMPLICATIONS FOR POLICY, PRACTICE AND THEORY

Institutions across spheres of government such as the National and Provincial Government
do not pay sufficient attention to policy failure at local government level, as was the case of
the provision of water in the Makana Local Municipality. The fact that the Makana Local
Municipality is both a Water Services Authority and a Water Services Provider and has not
lived up to expectations in terms of powers and functions, resulted in the policy imperatives
failing and did not provide water security to all sections of the communities on a daily basis,
as a result of governance failure. With struggling local municipalities such as Makana, it is
crucial that policy imperatives of the water policy are executed and that the deficiencies of

national policy, in particular urban policy and local governance, are addressed.

The implementation of the Municipal Structures Act supported by Guidelines on the roles and

responsibilities of Councillors, Political Structures and Officials developed by SALGA should be
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strengthened to improve decision-making weaknesses that could smooth the
political/administrative interface (SALGA, 2011). The Executive Mayor has wide-ranging
powers and functions that include identifying needs and priorities, together with the review
and evaluation of such needs in order of priority on the one hand, and on the other hand
there is the accounting officer, the Municipal Manager, who should act in accordance with a
non-accountable Executive Mayor who can be both prescribing and overruling. There is a
potential source of conflict if the Municipal Manager is not an extension of the Executive
Mayor, which leaves this arrangement open to abuse, in many instances leading to a

breakdown in governance.

How the political and administrative interface manifests itself has implications for the
professionalism of the administration of a local municipality. The practice at municipalities is
for political power to prevail and more often than not senior bureaucrats, especially those in
an acting capacity that are prone to political whims and possible removal, concede to such
pressure. The practice of appointing individuals into so-called administrative decision-making
positions for reasons of redress, deployments linked to political affiliations and trust within
the governing political party or patronage often lead to a situation where many municipalities
in the country are bereft of professional capability and technical capacity, which weakens
service delivery. Without the requisite professional and technical capacity and capability, it
leads to an over-reliance on consultants and in time, with the incorrect application of due
processes and regulations, including inappropriate outsourcing, impacts negatively on service
delivery. This research study illustrated that there is a direct correlation in policy
implementation failure and governance failure, which is exacerbated by how decisions are
made, together with the lack of unaccountability by both local government administrators
and politicians towards their constituencies. This confirms the theoretical framing of the study
that suggests that role players involved with the possibility of the marginalisation and the
strategies and the interest of those in positions of power will act in the certain manner as
dictated by the “rules of the game” and not necessarily in the interest of service delivery to
communities. It also confirms that, by analysis, the dimensions of urban governance allow
one to identify the qualities of governance and propose emergent governance practices to be

addressed, in order to improve service delivery.
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7.4 CONCLUSION OF THE STUDY

Municipalities are expected to perform an array of functions as well as a developmental role,
as stipulated in the Constitution of the Republic of South Africa, 1996 and other related policy
and legislation documents of the country. However, what is expected from local government
seems to be beyond the capacity of many of the local municipalities and assumes the
challenge of governance and service delivery. The research set out to explore and describe
the relationship between governance and service delivery in the Makana Local Municipality,

focusing on the service provision of water.

This research study tests an assumption evident in both theory and practice that good
governance improves delivery. The research explored and described who the key actors/role
players were in decision-making and how the power arrangements amongst key actors, as
well as the interaction and relationship amongst key actors and the effect of this on service
delivery. Special attention was paid to the roles and interest of the various actors and how
this influenced the decision-making processes at the municipality. Secondly, this research
explored the nature of governance practices and processes at the institution, the relationship
and its effect on service delivery. In addition, the research set out to explore whether there
were coalition building and network formations and how they influenced stakeholder
selection by the municipality. In this regard, the research explored whether there was any
relationship between the municipality and the citizenry and how it affected the delivery of
service, in particular the provision of water. Lastly, this research sought to explore and
describe the governance culture displayed through the kind of norms and values adopted at

the institution and the effect these had on service delivery.

This was achieved through the application of the theoretical framework that was premised
on urban governance and made use of an analytical framework to assist in understanding the
dynamics of local governance that allowed for the study of the relationship between

governance and service delivery in the Makana Local Municipality.

In testing the assumption that there was a relationship between governance and service
delivery, the research proved that there was a correlation between governance and service

delivery. Notwithstanding the importance of governance in having effective and efficient
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service delivery, but also that it required that special attention was paid to the social structure

and institutional norms that shape the ability of communities to influence their lives.

Based on the key findings of the research, recommendations are made as to how to improve

governance and, resultantly, service delivery.

7.5 RECOMMENDATIONS

This section provides recommendations as to how to improve governance in order to
improve service delivery.

7.5.1 Recommendation 1 — Improve Political Oversight and Accountability

The municipal council must ensure that it improves oversight at the municipality. Oversight
can be improved with empowered councillors and the improvement of municipal legislated
oversight structures at the municipality, such as the municipal council and portfolio

committees.

The municipality, together with government support (Department of COGTA, South Africa
Local Government Association and the Sarah Baartman District Municipality and the Cities
Network), including civil society organisations working in the space of local government,
should play an active role in empowering councillors at the municipality in their roles and
responsibilities, especially in decision-making and the monitoring of the implementation of

such decisions.

Special attention should be given to councillors heading portfolios, in particular those
portfolios such as infrastructure, finance and corporate affairs, to be empowered to truly
exercise their power in order to exercise oversight responsibilities. Councillors must be in a
position to assess the implementation of resolutions taken by council in order to hold officials
accountable. All avenues should be explored through partnerships to assist the municipality
through the exchange of expertise and sharing of information, experiences and best practices

regarding urban governance. With empowered political leadership, the basis for institutional

140



governance is formed in order for the communities to be better served by their

representatives.

The municipality must continue with the processes put in motion during the administrative
intervention to ensure council structure meetings take place timeously, as per the developed
schedule. The secretariat must ensure consistency and predictability in terms of the
functionality of such structures. Council and its sub-committees must be insistent on items to
be submitted timeously and ensure that agenda items be circulated to all councillors in good
time. Additionally, the secretariat of these structures should be well-capacitated and have the
capability to produce well-documented minutes of such meetings. Protocols and service
standards have to be developed to assist in this regard. Rules and regulations have to be
implemented to ensure oversight, accountability as well as responsiveness to the citizenry, as

this is paramount.

It is recommended that the top political leadership of the municipality, comprising the
Executive Mayor, Speaker and the ruling party Chief Whip (troika), work closely as a team in
steering the governance processes as well as the policy substantive issues at the municipality.
The dynamics within the troika should assist with decision-making, as well as follow through
with the implementation of such decisions. Value-driven leadership is critical in order to

ensure that the municipality is poised towards responsibility and responsiveness.

7.5.2 Recommendation 2 — Improving the Politics and Administrative Interface

The political and administrative leadership of the municipality should regularise the political
and administrative interface. Through the regularising of the relationship between politicians
and officials, the issue of these two arms of the municipality working together, instead of
working as two separate entities, which was the case during the last term of office, should be

addressed.

The municipality needs to improve this interface at various fronts by creating a supportive
environment and cooperative working relationship. In this regard, the municipality must

address the issue of senior politicians outside the municipality occupying administrative
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positions. This issue should be addressed to lessen the burden of political conflict and
factionalism by appointing officials that are not suitably qualified for a particular position. The
regularising of the interface would assist with how decisions are made, the processes
followed and more importantly, having accountability within the entire accountability system,
which was entirely lacking during the term of office. It would also address the issue of mistrust

between officials and the politicians alike at the municipality.

The combined implementation of both the Municipal Structures Act 117 of 1998 supported
by the “Guidelines on the roles and responsibilities of Councillors, Political Structures and
Officials” released by SALGA should be encouraged to improve decision-making and
accountability weaknesses within the realm of the political/administrative interface. The
implementation of the both the legislation and guidelines in tandem is to address the problem
of over-reach from an accounting and executive authority point of view respectively.
Alternatively, the Municipal Structures Act must be strengthened to improve decision-making
and accountability weaknesses affecting the political/administrative interface at municipal

level.

7.5.3 Recommendation 3 — Stabilising the Administration of the Municipality

It is imperative that the municipal administrative capacity is strengthened. The municipality
should stabilise senior management through the appointment of suitably qualified persona
with good leadership qualities in the position of Municipal Manager and other senior
administrative positions at the municipality. Also, all other vacant senior executive managerial
positions must be filled to create stability at the level of senior management, and middle
management must be prioritised. The municipality must refrain from manipulating the
recruitment processes, as highlighted in the Kabuso Report (2015), by applying the
recruitment policy objectively and must not be influenced by politically connected individuals.
The phased approach of implementing the new organisational structure should be pursued,
depending on the availability of funds. The municipality must make an effort to ensure all

positions are evaluated and that all available positions have job descriptions.
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To attract and retain quality staff, the municipality should apply innovative human resource
practices. Since the municipality is situated within an educational hub with good quality
schools and a university, it should explore ways and means through incentives with these
schools and the university to attract quality staff. The municipality should also tap more into
the expertise from the universities within that region (Rhodes University and Nelson Mandela
University) through concrete partnerships, facilitated through the Memoranda of
Understanding (MoU). The municipality should explore a mentorship programme, especially
within the technical disciplines of the municipality to assist with the detected skills deficit. In
addition, from a provincial and regional point of view, shared services should be considered
for local municipalities such as the Makana Local Municipality, which struggles to attract and

retain scarce technical skills.

In conjunction with the implementation of the organisational structure, the municipality must
ensure the availability of an appropriate service delivery model, which seeks to lay out how
the municipality will go about its functions. In addition, the municipality must put in place
administrative procedures and operational manuals that will create a working environment
that is understood, as well as ensure that there is consistency and predictability in the
workplace. Another issue to be considered includes the more effective and efficient utilisation
of information communication technology as support in the governance processes of the

institution.

7.5.4 Recommendation 4 — Strengthen the Performance Delivery Environment and
Governance Processes

The municipality will have a better chance of improving the delivery of services through
improved governance by strengthening the internal and external operations. As discussed
previously, both the administrative and political arms of the municipality should play their
respective parts to have a positive effect on the performance delivery environment. Better
planning, budgeting, implementation and monitoring and evaluations, as well as oversight
and exercising accountability, will assist the municipality in delivering on its mandate, namely
to provide basic services, such as the provision of water as well as delivering on the broader

developmental objectives as expected from a local municipality.
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As required by legislation, the municipality should enhance consultative processes with all
sectors of society within the municipal space. Measures must be put in place to address the
non-functionality of ward committees and the accountability of ward councillors. More open
consultations with communities should be encouraged with less gatekeeping, as is currently
the practice. The manner in which service delivery and developmental issues are outlined at
that level should involve all communities, especially in terms of agenda setting and prioritising
of issues that are understood by all concerned. This approach will assist with the planning
processes such as ward-based planning that feeds into the consolidated Integrated
Development Plan. Moreover, it should also assist with the implementation of agreed-upon
programmes and projects and community and stakeholder oversight. The municipality should
continue with its innovation with regard to communication with communities, but expand it
in order to create space for all communities to benefit from such initiatives. The expectation

is that communities influence the design and implementation of the municipal programmes.

7.5.5 Recommendation 5 — Addressing the Governance Culture

The municipality must address the organisational culture of the institution. In order to create
a vibrant municipality where there is some level of congruence between governance and
service delivery, a progressive governance culture needs to be fostered at the municipality. It
is proposed that the municipality institute a governance culture change programme with the
assistance of the Sarah Baartman District Municipality that is receiving accolades for its
performance, as well as the Department of Cooperative Governance and the Office of the
Premier in the Eastern Cape. This culture change programme should implement an employee
engagement plan to ensure, for example, better alignment between individual staff values

and the values of the organisation.
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7.5.6 Recommendation 6 — Policy Implementation Support

National and Provincial Government should pay more attention to policy failures exacerbated
by factors such as unaccountability by both politicians and officials, administrative
incompetence including corruption and the lack of meaningful engagement of communities.
The institutional weakness must be addressed to support policy implementation. For
example, better coordination by all relevant stakeholders in the sector could serve for better
implementation of the water policy. More could also be done to tap into the support of civil
society organisations that are willing to assist with, for example, the initiative of installing

water tanks as a mitigation measure to address the water challenge in the municipality.

The Water Service Authority status in the municipality should be revoked and located with
the district municipality as planned due to its capacity and capability challenges. The
delineation of the Water Service Authority and Water Services Provider powers and functions
between the district and the local municipality should improve the delivery of water to the

communities of the Makana Local Municipality.
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ANNEXURE: A - INTERVIEW SCHEDULE

How are decisions made at the municipality to deliver on its mandate to deliver services
and promote the local government developmental agenda?

Who are the main actors and what are their roles pertaining to decisions made relating
to delivering of services by the municipality? (i.e. water provision)

3. What are the main strategies and interests advanced that influence decisions by these

10.

11.

12.

13.

14.

15.

main actors?

How are the institutional sites or structures (politically and or administratively)
influencing the kind of decisions that are made within the municipality?

How are the settings and interactive practices within the processes linked to the
institutional structures (political and or administratively) of the municipality?

What is the nature of the political and administrative interface within the municipality?

Are there tensions within key political positions within the municipality that could have
an effect on how decisions are made and implemented?

How would you describe the dynamics between key political positions such as the
mayor, speaker and the chief whip?

What kind of coalition building and network formations are evident in the governance
processes that impact on the space of the delivering services?

How are the stakeholders’ selection processes characterised that could assist in the
delivery of services?

What informs the way issues are framed relating to problems experienced in the delivery
of services and how solutions are derived to assist in the implementation of services?

What are the power dynamics that frame the formal rules of engagement and resource
flows within the municipality?

What is the accepted mode of governance practised within the municipal institution?

What are the embedded organisational cultural values within the institution in support of
service delivery?

What are the formal and informal structures for oversight of governance practices within
the municipality?
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ANNEXURE: B — LIST OF INTERVIEWEES

PERSONAL INTERVIEWS WITH INDIVIDUALS OF VARIOUS INSTITUTIONS/ORGANISATIONS AS WELL
AS THE DATES WHEN THE INTERVIEWS TOOK PLACE

INTERVIEWEE INSTITUTION/ORGANISATION DATE OF INTERVIEWEE

Mr Thabani Mdlongwa The Public Services Accountability 10 November 2015
Monitor (Associated with Rhodes
University in Grahamstown)

Mr Mbulelo Lepile Khulumani Support Group for 04 December 2015
‘Water for Dignity’

Mr Jonathan Walton Makana Civil Society Coalition 14 December 2015

Mr Reggie Waldick Masifunde Education and 04 March 2016
Development Trust

Mr Ayanda Kota Unemployed People’s Movement 04 March 2016

Interviewee X Makana Local Municipality 26 April 2016

Mr Richard Galba Grahamstown Business Forum 26 April 2016

Interviewee Y Makana Local Municipality 03 June 2016

Prof Julia Wells Chief Whip of Makana Local 07 June 2016
Municipality

Bheki Makedama Sarah Baartman: Director for 11 June 2016
infrastructure and Planning

156



ANNEXURE: C— THEMES EXPLORED IN DOCUMENTARY AND DATA ANALYSIS

THEME SUB-THEME

Actors/Role players in decision-
making

Political office bearers at the municipality (Executive
Mayor, Speaker and Chief Whip of ruling party)

Politicians from ruling party (ANC)

Municipal manager

Acting municipal managers

Administrators from various levels of government

Political and administrative interface

Appointment of officials

Deviation from recruitment and selection processes

Capacity constraints

Forensic investigation

Service Delivery

Water Service Authority

Water Service Provider

Capacity challenges

Oversight and accountability

Safe and reliable water supply

Water Crisis

Political and administrative intervention

Governance Processes

State of ruling party in the municipality

Community consultation and participation

Social mobilisation by civil society

Community water forum

National and provincial Intervention

Handling of forensic investigation

Rules of engagement

Community protest

Governance Culture

Mode of governance

Organisational cultural values

Structures for oversight of governance
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ANNEXURE: D — PERMISSION FROM MAKANA LOCAL MUNICIPALITY

MUNICIPALITY | EASTERN CAPE

.a great place fo be ace to be

% MAKANA &\“//A rgf/gcn{r?'nqjmagine

OFFICE OF THE MUNICIPAL MANAGER

Enquiries: RM/sm 046 603 6138

Makana Local Municipality
Church Square

High Street

P.O Box 176
Grahamstown

6140

11 NOVEMBER 2015
Office of the Premier
63 Alexander Road
KING WILLIAMSTOWN

Dear Sir

RE: REQUEST FOR AN AUTHORITY TO CONDUCT RESEARCH STUDY IN MAKANA
LOCAL MUNICIPALITY

| refer to your letter DATED 02 November 2015.

This serves to inform you that permission is hereby granted to Mr Adrian C. Nicholas to conduct
a research study on the ‘Relationship between governance and service delivery in the Makana
Municipality as a case study, as part of his Master of Management in Public Policy programme.

sl |

M J MEIRING
ACTING MUNICIPAL MANAGER
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