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EDITORIAL: THE 21°T CENTURY CHALLENGES OF LOCAL GOVERNMENT IN SOUTH
AFRICA

M.P. Sebola, University of Limpopo

J.P. Tsheola, University of Limpopo

K.G. Phago, University of Limpopo

S. Balkaran, Tshwane University of Technology

INTRODUCTION

This compilation does not seek for fundamentalist universality or turths; instead, it encourages
pluriversal epistemic perspectives. Grosfoguel (2007: 221) argues that in the so-called post-independence era,
the “colonial axis” remains inscribed in relation to domination, exploitation as well as in “the production of
subjectivities and knowledge”. Citing from Frederick Cooper (2003), Ndlovu-Gatsheni (2007: 174) emphasizes
that “meta-narratives of anti-colonialism and nationalism tended to obscure the nuances of colonial history”. In
the modern/colonial world-system, the oppressed who are socially located in the subaltern position, are made “to
think epistemically like the ones on the dominant positions” (Grofoguel, 2007: 213). Whereas there can be no
claim of epistemic populism “where knowledge produced from below is automatically an epistemic subaltern
knowledge”, the latter perspectives are knowledge “coming from below that produces a critical perspective of
hegemonic knowledge in the power relations involved” (Grosfoguel, 2007: 213). Africa is yet to attain
emancipation, “complete capture and control” of its development; and, at each turn of history, the alternative
path is “commissioned to the West” (Kazingizi, 2009: 5, 6). Indeed, the “mythology about the ‘decolonization
of the world’ obscures the continuities between the colonial past and current global colonial/racial hierarchies
and contributes to the invisibility of ‘coloniality’ today” (Grosfoguel, 2007: 220). Is there anything such as
“post-apartheid” South Africa? Mkandiwire (2011: 22) makes a sour but intrinsically valid point on the
coloniality of knowledge which is gripping Africa, including South Africa, thus:

“With current focus on interest, greed, rent-seeking, etc. and institutions, much less attention is paid to
ideas which are simply dismissed as camouflage for class material interest or are part of the
metanarratives that are now held in contempt. ... The collapse of the educational system, the parlous
state of Africa’s publishing industry and the academic rituals and traditions of footnoting and citation,
the self-inflicted misrepresentation by the many buffoons that somehow strutted and fretted on the
centre stage of African politics ... the cumulative effect of all this was tantamount to self-erasure”.

The constitutional responsibility given to local government in a democratic South Africa is complex
and intricately interwoven with the unmasking, resisting and destroying the legacies of colonialism and
apartheid. The rational for giving this momentous responsibility for development to the local sphere of
development is concocted around the notion of the local state of the point of contact between policy and society.
The publics experience policy in terms of their lived daily experiences at the micro-scale of existence. However,
the total impact experienced by the publics in their localities emanates from an idea or conceptualization of
processes of change, including development. As evidenced through the evolution of concepts such public
administration, sustainable development, public management and corruption, societal transformation involves
deep slippages and opacity that entail thorough cognitive engagement for production of relevant knowledge.

Mkandawire (2011) writes that there is copious volumes of knowledge which is, however, largely irrelevant for



August 2013

Africa. The same logic is relevant to the knowledge that the local government in South Africa requires in order
to pursue the goal of a local developmental state.

It is in this context that the SAAPAM Limpopo Chapter convened its Second Annual Conference on
“the challenges of local government in South Africa”. Publication decisions on each article were based on triple-
blind peer review process of specialists with knowledge in the subject of local government in South Africa. The
review process and Conference Proceedings were compiled in accordance with the Editorial Policy of the
Journal of Public Administration published by SAAPAM. The SAAPAM Limpopo Chapter is the provincial
chapter of the well-established and esteemed academic association of the South African Association of Public
Administration and Management, which draws together experts in subjects of public administration,
development management and local government, among others. For years, SAAPAM has used its accredited
Journal of Public Administration to serve the goal of knowledge exchange between academics, researchers and
practitioners beyond South Africa’s borders. This Conference Proceedings is published online in order to be as
accessible to as many academics, researchers and practitioners interested in South Africa’s local government, as
possible. As the saying goes, knowledge is power; and, local government will require such power to win vies

against coloniality lest the developmental mandate is deferred eternally.

KNOWLEDGE POWER: STRUGGLES AND VIES OF DECOLONIALITY

There exists no prior experience of a similar society that had experienced coloniality to the extent that
South Africa endured, which adopted specific local government strategies that could now provide lessons for
locally driven development. Given the enormity of the development task constitutionally accorded to local
government in South Africa, could it be argued that the state was clumsy in making such a determination? It
appears that unmasking, resisting and destroying the matrices of global coloniality entails an overt national
political agenda and campaign (Grosfoguel, 2007; Ndlovu-Gatsheni, 2007), rather than a deferral to local
government in the guise of people-centeredness, state-public partnership or public participation for exercise of
active citizenry (Alloggio & Thomas, 2013). Criticising the most recent National Development Plan’s call for
civic virtues of sacrifice amidst the expectation of an active citizenry, Alloggio & Thomas (2013: 109) conclude
that the majority of such citizens are ill-equipped to make such sacrifices because they are the same people who
suffered “the worst forms of injustice under apartheid” who are presently required to be responsible for their
own failures and, therefore, for their transcendence and transformation in the harshness of post-apartheid
coloniality. Indeed, the abolition of colonialism and apartheid by itself does not obliterate lived experiences and
matrices of existence of coloniality and apartheid. To this extent, vexed questions need to be posed as to how is
local government expected to carry-out its constitutional developmental mandate in the unforgiving
circumstances of coloniality of being, power and knowledge? The answers to these questions cannot be
straightforward fundamentalist universality and truths. It should be expected that there will be complexity and
pluriversal perspectives on these questions. However, the local government’s pragmatic developmental mandate
entails production of applied knowledge that could be immediately usable in the localities. Universities and
research institutions have always held a special place in the production of knowledge for regional and local
economic development (Woodward, Figueiredo, & Guimaraes, 2006; Youtie, & Shapira, 2008; Mkadawire,
2011; Tilak, 2011).
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Knowledge production entail vies and struggles for domination. Mkandawire (2011: 25) writes
eloquently that “the ravages of the consultancy syndrome that rewards reports over peer-reviewed academic
papers, against the repressive practices and criminal negligence of their respective national governments and
against the pressures for the commercialization of educational systems” have taken over hold of knowledge
production. Western global designs have relied on epistemic strategy that hides away the location of the subject
of enunciation in order to expand coloniality and to construct dominant hierarchies of “superior and inferior
knowledge and, thus, of superior and inferior people around the world” (Grosfoguel, 2007: 214). In this context,
copious knowledge that is presently at the disposal of local government in South Africa is equally irrelevant. In
agreement with Cooper (2003), Ndlovu-Gatsheni (2007: 174) points out that “binaries of colonizer/colonized
and domination/resistance, which began as useful devices for opening up questions of power, ended up
constraining more complex scholarly interpretations of how power was deployed, engaged, contested, deflected
and appropriated”. In a similar way, conceptualization does not escape the “location in the power structures ....
(of) the class, sexual, gender, spiritual, linguistic, geographical, and racial hierarchies of the ‘modern/colonial
capitalist/patriarchal world-system’ .... (because) “knowledges are always situated” (Grosfoguel, 2007: 213). It
is in the same context that the SAAPAM Limpopo Chapter has hoped to make a contribution to the pluriversal
epistemic tradition of knowledge production. These situations of knowledge production are, however,
problematic as they are amenable to labelling, variously as “afro-centric epistemology”, “geopolitics of
knowledge”, “body-politics of knowledge” and so on (Grosfoguel, 2007). All fundamentalisms, whether
Eurocentric, Third Worldist or anti-European, assume that “there is only one sole epistemic tradition from which
to achieve Truth and Universality” (Grosfoguel, 2007: 212). It is not the hope of this compilation to be the
custodian of all knowledge relating to challenges of local government in South Africa. However, the
significance of this contribution lies in the epistemic social and geographic location of the researchers, academic
and practitioners who enunciate the knowledge on the challenges of local government in South Africa.

It should not be surprising that most of the knowledge available is unusable for Africa (Mkandawire,
2011) because the continent was characterized over different periods in history as “people without writing”,
“people without history”, “people without development” and, now, “people without democracy” (Grosfoguel,
2007: 214). It is in this characterization that the epistemological tradition informing the hegemonic perspective
on development in Africa and South Africa, in particular, has to be tested. Hegemonic conceptualization of
Africa’s and South Africa’s development is in no small way, part of the global designs articulated to the
simultaneous production and reproduction ... (of) the global racial/ethnic hierarchy of Europeans and non-
Europeans” (Grosfoguel, 2007: 214). Along with the concept of “invention of tradition”, Ndlovu-Gatsheni
(2007: 175) cites Ranger and Hobsbawn’s (1983) theory that colonialism left behind two ambiguous legacies of
“invented traditions” that have continued to influence the ruling class culture as well as the traditional African
cultural features reinvented during colonialism, to the extent that a return to an original African culture faces the
ironic risk of embracing a set of colonial inventions. So, local government in South Africa is faced with
developmental challenges that cannot be conceptualized in accord with the prevalent societal values, cultural
virtues and morality. The existing “colonial situation” refers to “the cultural, political, sexual, spiritual,
epistemic and economic oppression/exploitation of subordinate racialized/ethnic groups by dominant
racialized/ethnic groups with or without the existence of colonial administrations” (Grosfohuel, 2007: 220)

which engulfs localities in South Africa, providing complex matrices of coloniality within which local
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government is challenged to be developmental. Indeed, “returning to the source is not possible ... (because) “the
sovereignty of the lost ‘Self” of the colonies cannot be restored” (Spivak, 1994 cited in Ndlovu-Gatsheni, 2007:
175-176). That is, the colonized will carry a painful nostalgia of a lost origin because historical and cultural
effects of colonialism are irreversible” (Spivak, 1994 cited in Ndlovu-Gatsheni, 2007: 175-176). In practice,
coloniality is characterized by both continuities and discontinuities. However, entry into a definition and/or
description and practice of development for Africa and South Africa, in particular, without critical pluriversal
epistemic examination will remain partial, as knowledge itself.

These concepts of colonial hegemony, mimicry and hybridity are helpful in drawing insight into the
formulation of the meaning of knowledge, as applied to Africa and South Africa, in particular. Just as in the
ambivalence of the construction of colonial hegemony, development as one of its products involves terrain of
“slippages, excesses and contradictions” (Ndlovu-Gatsheni, 2007: 175). Mimicry involves the “menace” of
double articulation and vision, which is “a complex strategy of reform, regulation and discipline, which
appropriate the ‘Other” as it visualized power” (Ndlovu-Gatsheni, 2007: 175). Hybridity is a strategic reversal of
the process of domination through disavowal wherein the production of discriminatory identities secured the
pure and original identity of authority (Bhabha, 1994 cited in Ndlovu-Gatsheni, 2007: 175). Experiences are
ambiguous because coloniality elicited ambiguous conduct as a “’historical anthropology of cultural
confrontation — of domination and reaction, struggle and innovation’ and that its impact ‘altered everyone and
everything involved” (Comaroff & Comaroff, 1991: 34 cited in Ndlovu-Gatsheni, 2007: 176). It does appear
that “the struggles of the dominated were purely ideological for they necessarily involved an effort to control the
cultural terms by which the world was ordered and power legitimized” (Comaroff & Comaroff, 1991: 34 cited
in Ndlovu-Gatsheni, 2007: 175-177). Is the notion of a National Development Planning appropriate for South
Africa’s local developmental government merely for its prioritization of active citizenry as a new approach?
How new is the NDP’s new approach? Allogio & Thomas’ (2013) special volume on the National Development
Plan responds in the negative. How else is the local government supposed to address developmental challenges
within the context of coloniality where the nation-state is consumed in the coloniality of konweledge? Articles
in this compilation are attempting to unmask the challenges of local government in South Africa ranging from
coloniality of local context, corruption, partnerships, public participation, integrated development planning,
environmental planning and knowledge production by universities.

Decoloniality cannot be expected to be smooth sailing. To this extent, submissive reception and
endurance of the coloniality of knowledge implies that the victim offers no moral and/or physical resistance to
the tyrants’ devilish outrages and scorn (Douglass, 2009). That is, if Africa accepts that its societies are
uniformly corrupt, as measured through the crucibles set by alien cultural values and moralities, then such a
status quo of coloniality of knowledge will persists. Coloniality of knowledge too entails a struggle of
resistance. It is in this context that “the crisis of the African university is closely related to the crisis of
development” (Mkandawire, 2011: 25). The limits of Africa cannot be freed from oppression without costs
borne through labour, suffering and sacrifice (Douglass, 2009). Dascal (2007) identifies the “colonization of the
mind” as one of the most prominent varieties of the subtle and lasting manifestation of colonialism. That is, the
eradication of the “visible forms of political colonialism” left a legacy of the most damaging “epistemic
violence” involving “the taking possession and control of its victims’ minds” (Dascal, 2007). Development in

Africa and South Africa is intricately intertwined with deep paradoxes of the possibility and/or impossibility of
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complete decoloniality of the mind (Dascal, 2007; Grosfoguel, 2007; Maldonado-Torres, 2007; Ndlovu-
Gatsheni, 2007, 2013; Gordnon, 2011).

ISSUES OF LOCAL GOVERNMENT IN SOUTH AFRICA

This compilation provides 23 articles out of the 68 papers read at the Conference. The first contribution
by Tsheola, Ledwaba & Mabila discusses the matrices of coloniality within which the challenges of South
Africa’s local government should be interrogated. This article incites nuance framing that questions the
relevance and appropriateness of the public policy mandates for local government, given the context of
coloniality and the impending struggles of decoloniality. The inevitable conclusion it makes is that decoloniality
requires an unambiguous political program that is led through national state activism because development for
societies such as that of South Africa cannot be contemplated within the matrices of coloniality. That is, the
giving of the developmental mandate and exercise of active citizenship responsibilities to the local government
is an unwarranted deferral of obligation to unmask, resist and destroy coloniality.

The conceptual framework of local government integrated crisis management for regionalism is
analysed in the second contribution by Ramokgadi. The article follows international tendency by drawing
lessons learned from military experiences, knowledge and skills related to crisis intervention and management.
The article reflects on the historical evolution of disaster management policies in South Africa with specific
focus on divergences and convergences in local government structures, institutional machineries, political
leadership and interoperability. Munzhedzi & Phago discusses the limitations of Ward Committees as one of the
vehicles for the provision of public participation in South Africa’s local governance. Ward committees were
also considered with a particular aim which is not limited, to identifying and discussing local needs, helping
communities to prioritise their needs, formulating proposals for the solution of identified local needs,
determining the extent to which communities can satisfy their needs on a self-help basis, and developing a plan
of action for their community areas. However, questions may be asked about their relevance in the local
government sphere in South Africa. This is an attempt to highlight the limitations of ward committee system in
the South African municipalities as an initiative intended to enhance public participation.

Balkaran points to the unused potential occasioned by gender inequality in the municipal power
structures and relations. The narrative on local government’s institutionalised responsibility to enhance gender
equality with initiatives that support women's empowerment cannot be separated from associated developmental
state theories. This article explores transformatory leadership at executive council, mayoral and senior
management levels in the five District and twenty-five Local Municipalities in Limpopo Province. Nkuna
questions performance management for local government to establish if it were a system, model or
measurement. The argument is put forward in a critical perspective that exposes the variety of
conceptualisations that practitioners are confronted with while attempting to develop such systems. He argues
that transferring systems that have worked well in closed business like organisations will remain another
management fad that will haunt the much anticipated developmental local government is South Africa for times
to come.

Another sour challenge for local government is raised by Basdeo & Sibanda through the dilemmas of
unfunded mandates which are given by the national state. These authors argue that unfunded mandates reflect

systemic weaknesses of decentralised or federal allocation of powers and functions. Although there are



August 2013

principled objections, unfunded mandates remain constitutional. Given the wide incidence of unfunded
mandates the critical question arises as to how in a decentralised system, one level of government can impose
mandates with cost implications on another. They question how is it constitutionally justifiable? Mashamaite
outlines elements of effective local government accountability. The article concludes that in order to improve
accountability in South African local governments, institutional bodies meant to enhance accountability should
be evaluated continuously to assess their effectiveness.

Corruption has been in the news headlines in recent years; and, Matlala & Dintwe tackle the issues of
procurement fraud red flags in the corporate model of municipal governance. The many municipalities that have
had qualified audit reports for financial mismanagement, fraud, corruption and have been placed under
administration, attest to some of the effects. Apart from the reactive measures such as investigation and
prosecution of the perpetrators, there is a need to develop the required capacity for the early detection and
implementation of preventative measures to deal with procurement fraud. The authors argue that if not
effectively dealt with, the escalation of procurement fraud could have very adverse impacts on corporate
governance in the South African municipalities; hence, it is imperative to use all available avenues including red
flags to detect incidents of fraud.

Bogopa describes the challenges of local government in South Africa. It is the aim of this empirical
study to investigate performance management in local government in order to ascertain the nexuses between
performance management, corruption, skills shortages, political deployment and accountability as features that
have direct or indirect link to municipal performance. The article will also suggest measures which if
implemented, could see local government being the ideal choice of employment for various people. Lekubu
revises issues pertinent to corruption in South Africa’s municipalities; whereas Theletsane explores leadership
crisis as one of the important components that explain the prevalence of corrupt action. Lekubu suggests that a
major problem facing many municipalities is the small revenue base in the poorer areas. This is largely a
structural problem that cannot be blamed on councillors and municipal officials. However, all efforts to
overcome this stumbling block are being undermined by three key factors that are wholly avoidable: corruption,
financial mismanagement and the appointment of senior officials solely on the basis of political connectivity
and/or employment equity considerations. Municipal Managers tend to be under-qualified, overpaid and
consequently do not perform. Theletsane addresses issues related to corruption and good governance in the
South African municipalities as a leadership crisis. Failure of leadership and resultant corruption are a
consequence of break down in discipline. Despite municipalities claims that they are fully committed to
promoting democracy and human rights, many people in South Africa are denied an opportunity to participate
meaningfully in policy formulation and other important activities that directly affect their lives. Although some
municipalities have achieved commendable progress, it is a fact that municipalities are still experiencing a
serious development crisis. The article further analyse corruption within municipalities and the impact it has on
good governance. The issue of corruption in municipalities is indeed important to address not only because it is
a “buzzword”, but also because it destroys the social and moral fibre of a society.

A democratic South Africa has put in place a variety of measure to deter, prevent and arrest corruption,
including asset recovery. Montesh discusses the latter as instruments for the fight against corruption. He argues
that asset recovery is a vital part of the war against corruption. It hits the corrupt where it hurts most - the

pocket. But most importantly, forfeiture is a vital weapon to take the profit out of corruption. This is especially
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important in economically motivated crime where deterrence is low at the moment. Tsheola, Nembambula &
Mtsweni raise epistemological question on the commonly accepted conceptualization of corruption. This article
seeks to question the general acceptance of the hegemonic conception of corruption cast against South Africa’s
local government and to argue that some of the activities that are cast through this conceptualization may in
practice be providing the opportunity for emancipation and development of former colonies. That is, the
hegemonic conceptualization of corruption needs to be questioned and tested for its integrity and validity within
the South African cultural values and morality matrices, which are inherently issues of “nostalgic” coloniality
rather than pure African tradition. The conception of “clean saintly government” is value-laden; and, the key
problem is that South Africa is trapped in such conceptualization of corruption as a crucible litmus test, to the
extent that the strive to attain the perceived cleanliness or saintliness could as well be a deferral of the
developmental mandate of the local government.

Manyaka & Madzivhandila, frame vexed questioning that teases out the emotive issues of the general
lax and satisfaction with the implementation of integrated development planning for service delivery. The article
argues that whereas the concept of IDP was introduced essentially to ensure effective and efficient service
delivery, it is ineffectively implemented resulting in unresponsive, ineffective and inefficient service delivery in
South Africa municipalities. The purpose of this article is therefore to examine the implementation of IDP in
South African municipalities in order to determine whether it serve its intended objective of service delivery
improvement. The article concludes by proposing measures for optimising the implementation for service
delivery purpose.

Tau posits the Integrated Development Plan as the vehicle for local government service delivery. This
article focuses on the IDP as an implementation vehicle within municipalities to deliver services to the people of
South Africa. It is very much pivotal that we bear in mind that municipalities are the government closest to the
people, and as a result have an obligation to delivery services as the custodian of IDP. The IDP is an
implementation vehicle in the sense that it guides municipal officials and municipal stakeholders to prioritize
and deliver goods and services to the people. In this article, the author follows the qualitative approach where
descriptive data will be produced. The processes of integrated development planning provisions for the
participation of government department are examined by Maloka & Mashamaite. This article argues that there is
a need for sector department’s participation in the municipal planning processes in order for Limpopo Province
to realise the level of integration it seeks to achieve. Therefore, the purpose of this article is to evaluate and
analyse the role and importance of participation of government departments in the integrated development
planning.

Mamabolo analyses the role of Municipal Service Partnerships in addressing service delivery backlogs.
Municipalities are therefore under enormous pressure to accelerate service delivery to their communities in
order to effect socio-economic transformation as per the Municipal Service Partnerships (MSPs) that have been
introduced as a mechanism for optimising service delivery. It is within this context that the article seeks to
assess the effects of MSPs on service delivery in South African municipalities in order to identify issues and
challenges inherited in these partnerships. The article will argue from the policy implementation perspective to
expose the MSPs failure to ensure proper service delivery within municipalities. It will conclude by proposing
measures for optimising the alternative of MSPs as mechanisms of service delivery in South Africa. Ramoroka

addresses public participation from the perspective of local government addressing safety and fear of crime in
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their areas of jurisdiction. This article argues that the Crime Prevention through Environmental Design
(CPTED) tool can be used effectively and efficiently to reduce and prevent crime within the congested urban
areas, whilst simultaneously reducing the costs associated with the policing and security services. Theoretically,
the article argues that local governments could adopt the CPTED principles of surveillance and visibility,
territoriality, access and escape routes, image and aesthetics and target hardening within congested urban
landscapes. The article concludes that local governments could use their legislative provisions to mobilize
popular community participation in building defensible and safe urban environments.

From a social media perspective, Ndou & Sebola interrogate the possibility of democratic governance
through public participation. This article centres an argument across the notion that if the role of social media is
well defined and applied appropriately in municipal planning and management practices it can enhance
democratic governance in South Africa. It seeks to provide a conceptual analysis on the use of social media,
such as blogs, micro-blogs or electronic social networks, as tools for enhancing democratic governance. The
article collects literature on the impact of social media in democratic credibility of government and relates it to a
South African local government practice. The article concludes that adaptation to these tools could broaden the
democracy agenda of local government in the sense that it will improve public participation and represent the
collective good of the society in government action.

Nkuna examines the effectiveness of community participation in giving pragmatic effect to the local
government turnaround strategy. This article takes issue on the extent to which contextualization of community
participation, more specifically in identifying the community itself, has become a factor in ensuring the
effectiveness of the implementation of the Local Government Turnaround Strategy (LGTAS) in South Africa.
The author adopts the view of the tenants of the systems thinking with a postmodern bias as an ontological base.
Eventually a complex reflexive argument that vied along the lines of critical thinking in that context will never
be static. The management of environmental protection through public participation is discussed by Mzini. The
article reports on the assistance provided to the School on matters of illegal dumping in the surrounding.
Littering and illegal dumping are seen as deleterious side-effect and worldwide public health problem.
Legislation at the different levels of government supports the implementation of waste mitigation plans; and, the
article concedes that public participation is critical to the success of environmental management.

Modipane & Sebola proposes a safety determination for disaster flood hazards tool for use by local
government. This article argues that a combination of social and technical knowledge of disaster flood zones
will enable South African municipalities to be able to handle disaster flood zone problems. Disaster flood hazard
is a phenomenon that threatens people’s social, economic and environmental systems with an exception of loss
or damage to property. Finally, Tsheola & Maphatane question former Bantustan Universities’ capabilities to
produce relevant usable knowledge for local government’s developmental mandate. There is a momentous
amount of knowledge in the world today; however, much of it, if not all, is irrelevant and unusable for Africa.
There is no historical example of a country that had successfully traversed the same route of decoloniality as
what South Africa’s local government is expected to trot. South Africa’s local government is accorded a
constitutional responsibility to be developmental, and the knowledge that is supposed to be used is not
traditionally African. Perhaps, it should be asked if there was any knowledge that is uninfected by the colonial
encounters in Africa. Presently, South Africa’s local government practices are swamped by the consultancy

syndrome, driven by “experts” who are trained alien lenses for profiteering, rather than for the decolonial
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transformation of society. The question that becomes necessary relates to the role of the former Bantustan

Universities in the production of relevant knowledge for local government in South Africa.
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ABSTRACT

The discourse of the role of local government in South Africa has readily accepted the constitutional
developmental mandate and activation of popular public participation as given, therefore being captivated by the
rhetoric of capacity tests that did not allow for the framing of questions of relevance and appropriateness of
these responsibilities for that sphere of government. This article cautions that the historicity of development
entails complex matrices involving legacies of slavery, colonialism, neo-colonialism, imperialism, apartheid
capitalism, state capitalism, neoliberalism and globalization, which unfold at the local scale through the publics’
lived everyday experiences, organized through principles of race, gender, ethnicity and such other divisive
tendencies, especially for developing countries. The developmental responsibility given to local government in
South Africa is, therefore, more than just a matter of capacity and active citizenry tests; instead, it encompasses
struggles for unmasking, resisting and destroying a complex myriad of forces and processes that define
everyday lived experiences of “coloniality of being, power and knowledge”. This article incites nuance framing
that questions the relevance and appropriateness of the public policy mandates for local government, given the
context of coloniality and the impending struggles of decoloniality. The inevitable conclusion it makes is that
decoloniality requires an unambiguous political program that is led through national state activism because
development for societies such as that of South Africa cannot be contemplated within the matrices of
coloniality. That is, the giving of the developmental mandate and exercise of active citizenship responsibilities

to the local government is an unwarranted deferral of obligation to unmask, resist and destroy coloniality.

INTRODUCTION

The argument of this article is best introduced through the philosophical debate about Africa having to
run while others are walking. Mkandawire (2011: 1) argues that “Africa’s quest for ‘catch-up’ and economic
development dates as far back, at least, as its humiliating encounter with the West which led to enslavement and
colonization”. In this context of “development”, the discourse of local government’s constitutional
developmental mandate in South Africa which is captivated by the rhetoric of lack of capacity should be seen to
condone matrices of poorly framed questioning. Often, the conclusions are frustratingly predictable as the cries
of “lack of capacity” have grown louder over the recent past. Unsurprisingly, policy prescriptions have
uniformly been dominated by “an endless process of reinventing the proverbial or capacity/building exercises”
(Mkandawire, 2011: 21), yet in vain. This article does not seek to underrate the significance of local government
capacity and active citizenry tests; however, it rejects the shallowness of framing of capacity questions for

carrying out the constitutional developmental mandate and for enforcing popular participation of the exercise of
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citizenship. Development and participation are themselves slippery buzzwords and the determination of local
government capacity as a static phenomenon will remain a futile “atheoretical” exercise. If there is, as it is, no
universal replicability nor general consensus on the meaning and desirability of “development” (Mkandawire,
2011), how definitive is the developmental mandate for local government in the context of coloniality of being,
power and knowledge? Given the difficulty of the oxymoron of development as societal vision, historical
process of socio-economic transformation and political enhancement of institutions and organizations, how
relevant and appropriate is the deferral of the developmental mandate and the exercise of active citizenry to
local government sphere?

Historically, the notion of development was itself met with cognitive suspicions as expressed in tomes
such as “the myth of development”, “development in crisis”, “the rise and fall of development”, “the impasse of
development” and “post-development” (Mkandawire, 2011: 5), among others. The historicity of development
entails complex matrices of slavery, colonialism, neo-colonialism, apartheid capitalism, state capitalism,
neoliberalism and globalization which unfold at the local scale through the publics’ lived everyday experiences,
organized through principles of race, gender, ethnicity and so on for most developing countries (Grosfoguel,
2007; Maldonado-Torres, 2007; Ndlovu-Gatsheni, 2007, 2013; Gordon, 2011; Mkandawire, 2011). Presently, it
can be drawn from Mkandawire’s (2011: 5) questioning that the “homogenizing thrust” of coloniality has, for
most developing countries, normalized and universalized itself through the “compulsions of the market” which
are “rechristened as ‘globalization”” where “emulation is a consequence of all human exchange”. Even with its
universal legitimacy, post-apartheid South Africa appeared not to have the state courage to unambiguously
confront, unmask, resist and destroy coloniality. As Pottic (2004: 606) puts it, “redressing the inherited
inequalities of apartheid” involves a complex and challenging context in contemporary South Africa. The
developmental responsibility of local government is, therefore, more than just a matter of capacity tests, it
should embrace planning, management, unmasking, resisting and destroying a complex myriad of forces and
processes that defines everyday lived experiences of the coloniality of being, power and knowledge. The
constitutional provision for a development local state pales into an irrelevance and inappropriate futility in South
Africa’s context because it expects the local government “to enable markets to work in the name of poverty
alleviation” (Pottie, 2004: 606). South Africa, like other developing countries, appears to have consciously
opted for development trajectories that would ultimately be “circumscribed by the prevailing circumstances”
(Mkandawire, 2011: 6). Development was itself variously criticised as a disaster of social engineering, dustbin
of history, accession to Western superiority, denigration of local knowledge and innovation, as well as a
repressive meta-narrative that made for privilege of those defined to hold merit and oppression of those
recognized as enthroning mediocrity (Mkandawire, 2011). An unquestioning acceptance of the constitutional
developmental mandate for a democratic South Africa’s local government evinces a deep fallibility in cognition
because it predisposes development and post-apartheid society as ahistoric.

Questions of capacity should be extended through those of the relevance and appropriateness of the
developmental responsibilities constitutionally accorded to local government. Generally, the developmental
mandate for local government is understandably accepted as a given, without questioning. Equally, the goodness
in the rationale of public participation as a provision for shifting from passive to active citizenry has become so
imposing that its appropriateness and relevance is scarcely questioned. This article sets out to question the two

key elements of the discourse of a developmental local government in South Africa, which involve the relevance
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and appropriateness of local government developmental mandate and public participation of active citizenry.
Whereas these virtues cannot be reversed, their critical questioning has to be part of the Public Administration

discourse, beyond mere capacity and public participation tests.

DEVELOPMENT CONTEXT: LOCAL GOVERNMENT, DEVOLUTION, PUBLIC PARTICIPATION
AND COLONIALITY

In examining the role of local government in developing countries such as South Africa, it would be
cognitive remiss to cast aside as idle, philosophical questions about the meaning of development and agency.
Much of the criticism of development was focused on the extensive focus on developmentalism that undermined
the narratives of emancipation (Mkandawire, 2011). Reddy & Sabelo’s (1997: 572) observation presents,
perhaps, a useful entry to the argument of this article because local government is, indeed, “a peculiar theme,
always recognized in developing countries as important, yet seldom comprehensively written about or
understood”. That is, development should be part and parcel of societal self-responses to own “historical
experiences and social needs” (Mkandawire, 2011: 7). Yet, South Africa’s local government sphere is given the
constitutional mandate to be developmental (Reddy & Sabelo, 1997; Pottie, 2004), with complete ignorance of
the lived experience of coloniality of being, power and knowledge. This crucial developmental mandate, though,
is accorded within the context of an on-going state-market paralysis and requirement for public participation
through the integrated development planning process (Pottie, 2004; Smith, 2004). Given these contextual
challenges, local governments in South Africa appear to have commonly settled for the default positioning of
technocratic planning that is devoid of the possibility of unmasking, resisting and destroying the matrices of
coloniality that continues its grip of the democratic society, almost eighteen years after 1994. The concomitance
of the cumulative impacts of the processes of involving the legacies of slavery, imperialism, colonialism,
apartheid capitalism, neo-colonialism, neoliberalism and globalization continues to unfold at the local scale
through lived experiences of the coloniality of being, power and knowledge (Grosfoguel, 2007; Maldonado-
Torres, 2007; Ndlovu-Gatsheni, 2007, 2013; Gordon, 2011). But local governments are given an important
developmental mandate, which is tantamount to carrying the responsibility of leading struggles for
decoloniality, amidst scarce public capital allocation for implementation, inflexible policy environment and the
absence of popular public confidence, with the result that poor communities endure the worst effects within their
localities (Smith, 2004; Spalding-Fecher, 2005). The latter could explain the roots of the public struggles that
have increasingly become a violent vogue. Unavoidably, local governments are readily blamed for all the
development ills as well as for failing to inculcate the spirit of public civic virtues, value and accountability,
especially as community reactions involve violent protests (Auriacombe, 2010). That is, as the hope of the
integrated development planning processes engendering collective community ownership and control of
development fades into thin air, local governments are accused of failing to provide for qualitative public
participation in their conduct public administration. The litany of concepts designed to capture the requirements
for community consultation and public participation have remained hollow (Theron, 2009). Equally, local
governments in South Africa have generally failed to achieve their developmental mandates, to the extent that
the nuance National Development Plan (NDP) 2030 has come to emphasize the need for a new approach
(National Planning Commission, 2012; Alloggio & Thomas, 2013). Inescapably, the NDP retorts the same

approach that was held in the 1994 Reconstruction and Development Programme (RDP), which was substituted
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through the 1996 Growth, Employment and Redistribution (GEAR). Apparently, a democratic South Africa’s
development trajectory, especially the constitutional deferral of the developmental mandate to local government
fits in with a long genealogy of views that purports Africa as seeking to embark on a route that it knows little
about and that such move might bring grief (Mkandawire, 2011). How else should the on-going violent public
protests against the local government in South Africa be explained?

The article demonstrates that South Africa’s development planning processes coerce local governments
to seek delivery of their developmental mandates through divisible and exclusive private markets technocratic
mechanisms, which are manifestations of coloniality. Indeed, development has more to do with complex
processes of “intentionality” and ‘“purposefulness” (Grosfoguel, 2007; Maldonado-Torres, 2007; Ndlovu-
Gatsheni, 2007, 2013; Gordon, 2011; Mkandawire, 2011), which the local government cannot control or shape.
This professional technocratic planning approach strives for efficiency above popular dialogue, thereby
alienating local communities as political deliberations are invalidated and nullified because of the absence of an
overarching political programme of decoloniality. The article proposes that South Africa’s local governments
are, in the prevailing context of coloniality, disempowered through national deferral of developmental mandates
and obligations to localities. Enforcement of active citizenry by local government, as this article insinuates,
which is assumed to hold the potential to locate ownership and control of direction of the development process
in local communities through decision-making processes in development planning, would be in vain within the
context of the coloniality of being, power and knowledge (Grosfoguel, 2007; Maldonado-Torres, 2007; Ndlovu-
Gatsheni, 2007, 2013; Gordon, 2011) among the majority of the publics. The article argues promotion of
qualitative public participation for active citizenry, ownership, control and accountability through local
government democracy and public administration would only be feasible and practicable within a
comprehensive political national drive and state activism strive for decoloniality. Tacitly, the article suggests
that local governments in South Africa tend to be blamed for the absence of public participation and
accountability, without adequate analysis of the variable geometric contexts of coloniality within which they are
required to execute their constitutional developmental mandates, which may as well be irrelevant and
inappropriate. Describing the latter, Reddy & Sabelo (1997: 573) observe that “a major crisis experienced in the
system of local government in developing countries is one of ill-adjusted functions”. However, this observation
does not seek to describe local governments as holy cows.

The decision-making processes in development planning have never been straightforward prioritization
exercises under the continued imposture of coloniality. The latter describes the collective impact and lived
experiences at the local state of all myriad of processes, including legacies of slavery, imperialism, colonialism,
apartheid capitalism, neo-colonialism, neoliberalism and globalization (Grosfoguel, 2007; Ndlovu-Gatsheni,
2007, 2013; Maldonado-Torres, 2007; Gordon, 2011). That is, local governments in South Africa are required to
carry a constitutional developmental mandate within an unforgiving context of “a global power structure that
sustains asymmetrical power relations” (Ndlovu-Gatsheni, 2013: 11) at all geographic scales. The persistence of
coloniality and subjugation, though, is attributable to a variety of forces or extraversion, including decision-
making processes of the local, provincial and national governments themselves. Decoloniality, which defines
the struggles to unmask, resist and destroy coloniality (Ndlovu-Gatsheni, 2013), has to be a national government
agenda and driven as such. South Africa’s local government too are not hapless victims of coloniality and

subjugation, notwithstanding the pre-eminence of the processes in question. Hence, this article deliberately
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adopts a convoluted argument that ultimately purports this sphere of governance as the locus of the furnace that
generates public frustration and anger that manifests in violent protests. However, the challenge is in the
devolution that is not grounded in the tested relevance and appropriateness of the developmental mandates and
such other national public policy responsibilities to the local government. Emphasis on decoloniality should not
presuppose a thesis that assumes that history presents intellectual pathways to be slavishly and teleologically
emulated; instead, development appears to have involved a process of “groping in the dark” (Mkandawire,
2011). In practice, though, Africa is goaded in order to emulate the development path trotted by others.
Devolution and giving the developmental responsibilities to local government that South Africa has adopted has
been flirted with by developed nations such as the United States of America (Honadle, 2001). If development
involves “self-discovery”, then South Africa has not as yet embarked on such a brutal route of self-selection.
The complexity of the development context of developing countries such as South Africa needs to be
set out upfront because the role of the state and community participation will continue to be “marked both by the
apartheid legacy as well as by the current dynamics and ideologies associated with the discourse of
neoliberalism” (Pottie, 2004: 616). Local government across the world is accepted as the most critical point of
societal contact with public policy. Importantly, as Reddy & Sabelo (1997: 572) contents, “the importance of
local as the basis of all structures of governance, and hence in the universal quest for a stable democratic society
cannot be overemphasized”. Consequently, devolution of state powers to localities has been accompanied by
allocation of increased responsibilities to the local government for implementation of national development
goals, even in countries where this sphere of governance operates under inflexible conditions riddled with
barriers to local creativity (Honadle, 2001). In some instances, the new responsibilities of local government
included policy-making, management and implementation of national plans and strategies. Through devolution
and increase of responsibilities for local government, the national government hoped to lead the process of
obliterating dependency and the entitlement paradigm to inculcate a developmental alternative (Alloggio &
Thomas, 2013). Alloggio & Thomas (2013: 108) make a crucial observation that is relevant to the devolution
and according for increased developmental responsibilities to local governments that such a “move seeks to
obliterate unresolved conflicts and produce a society free from its own history”. Inevitably, the framing of
questions about the responsibilities given to local governments tended to focus largely on capacity, without
questioning the relevance and appropriateness of such mandates. That is, the “question of whether local
governments have the capacity to assume responsibilities seems to imply that the responsibilities they are being
given are the right ones for their communities” (Honadle, 2001: 84). This section hopes to establish the
theoretical and policy relevance of questioning the goodness and appropriateness of local government
developmental mandate and public participation of active citizenry in the context of South Africa’s coloniality.
Local government capacity is complex and multi-dimensional. Beyond physical, resources and
financial material capacity, there exists a complexity of dimensions that relate to operational efficiency,
accounting for change, spatiality and relativity (Honadle, 2001; Pottie, 2004). Tests of such capacity cannot
ignore the local context of the local government, which includes even more complex variables such as culture
and experience that are couched through coloniality (Honadle, 2001; Grosfoguel, 2007; Maldonado-Torres,
2007; Ndlovu-Gatsheni, 2007, 2013; Gordon, 2011). That is, the reading of local government capacity through
the linear proxy of quantitative and qualitative human resources as well as material resources is an inadequate

measurement of, for example, the quantity and quality of information being processed in decision-making and
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the value of citizen participation as a civic virtue. The real test of capacity is in a social relation that takes into
account the coloniality of context to determine efficiency of local government operations given the combined
and cumulative local impact of the processes involving the legacies of slavery, imperialism, colonialism,
apartheid capitalism, neo-colonialism, neoliberalism and globalization (Grosfoguel, 2007; Maldonado-Torres,
2007; Ndlovu-Gatsheni, 2007, 2013; Gordon, 2011). This coloniality is areas-specific, making it impossible to
resolve the theoretical question whether “a bloated bureaucracy ipso facto has more capacity than a lean one”;
or, whether “a local government may not have the level of capacity” expected (Honadle, 2001: 81), given the
quantity and quality of information-processing capabilities when staff expertise are incompatible with the
computer and software resources at their disposal as well as a militant public moot. The drive towards
devolution to local government and giving of increased developmental responsibilities to that sphere of
government is theoretically justified on a variety of arguments. Other than the hope that devolution would allow
for increased local discretion, creativity and innovativeness in the implementation of national public policy
mandates, it is expected to “develop local capacity” (Honadle, 2001: 78).

In creating the opportunity for local citizens to participate in policy planning, it is understood to hold
the potential for developing their “skills, experience, connections, and the will to plan and implement local
policies, projects and programs” (Chaskin & Garg, 1997: 634 cited in Honadle, 2001: 78). This notion of active
citizenry is intricately linked to the conception of development and governance being processes that involve “a
learning curve”; and, to this extent, local government capacity is, given the developmental mandate, “a moving
target” (Honadle, 2001: 82). Given the slippery nature of the concept and practice of development, local
government capacity for carrying out constitutional developmental mandate should be understood as a complex
phenomenon whose outcomes would be hard, if not impossible, to observe and/or measure. Rather than join the
chorus that erroneously pronounces “a local government as lacking in capacity”, this article frames a critical
question of the relevance and appropriateness of the developmental mandate for local government. From a
theoretical perspective, the article purports the developmental mandate for local government as an exercise in
perpetuity of deferral of state obligation through a broader comprehensive public discourse of “doublespeak”
(Alloggio & Thomas, 2013: 110), given the firm grip of coloniality on South Africa’s localities. To this extent,
the exercise of devolution in the hope of democratizing government should be futile. Local government on its
own, notwithstanding the hope for co-operative governance, cannot uproot coloniality which has come to
reproduce and sustain itself “through a combination of violence, deceit, hypocrisy and lies” (Ndlovu-Gatsheni,
2013: 11). This context explains the on-going challenges of the publics, who could have exercised their
democratic rights to participate in decision-making and development planning, instead engaging in violent
protests that destroys the meagre infrastructure and services already provided.

Deferral of the developmental mandate to the local government implies that the national government is
not keen to deploy the state apparatus and popular public participation to unmask, resist and destroy coloniality,
which has now been virtually normalized and universalized as “a natural state of the world” (Ndlovu-Gatsheni,
2013: 11). Hence, the local government is given a developmental mandate and required to implement national
public policy within a fractured state-market paralysis. As (Ndlovu-Gatsheni, 2013: 11) puts it, decoloniality is
“a political-cum-epistemological liberatory project” because it is sustained not only by “by colonial matrices of
power but also by pedagogies and epistemologies of equilibrium that continue to produce alienated” publics. To

this extent, the national state cannot hope to be a bystander in the decoloniality struggle. The article does not
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seek to impute that the question of local governments’ capacity for executing the national public policy
responsibility thrust upon them is unimportant, instead it questions the relevance and appropriateness of such
deferrals in the context of coloniality as avoidance of the rightful obligation to wage the society-wide
decoloniality struggles.

Devolution is theoretically supposed to allow for a shift from passive to active citizenry and exercise of
democracy. Hence, local government is associated with democratization (Reddy & Sabelo, 1997). In a mutual
form, devolution is understood to enhance public participation and confidence in local government because it is
commonly erroneously assumed to be “the mother of capacity” (Honadle, 2001: 85). But the reality of the
complexity of capacity implies that devolution to local government would allow for efficiency in the operations
and implementation of national public policy mandates within localities if it is orchestrated locally for relevance
and appropriateness. In the final analysis, Pottie’s (2004: 617) observation continues to be relevant eighteen
years after 1994, because the popular terms of people-centeredness, public participation and developmental state
that are used to described the post-apartheid development model “is premised on a fiscally conservative macro-
economic policy that places severe limits on the likely role of the state or public-sector initiatives. The challenge
of squaring this equation, in the face of widespread poverty” and inequality remain “the single most important

development issue in South Africa”.

LOCALIZED DEMOCRATIC GOVERNMENT, DECISION-MAKING AND THE LIMITATIONS OF
PUBLIC PARTICIPATION

Public participation is often stereotypically assumed to hold virtues of a panacea for local development
and governance. Local government is itself conceived as “an integral part of the broader issues of governance,
transition and development” (Reddy & Sabelo, 1997: 580). Democratic local government is expected to allow
“more direct access for the people to the government and the government to the people, and stimulating the
whole nation to participate in national development plans” (Reddy & Sabelo, 1997: 576). The question though
should be framed to test if such popular public participation would unmask, resist and destroy the coloniality of
being, power and knowledge. The 1993 promulgation of legislation for the establishment of local government
was inspired by the hope that such a sphere would “bring government to the grassroots” point of contact of
society with public policy in order to create a sense of public involvement in decision-making and political
process (Reddy & Sabelo, 1997; Honadle, 2001; Pottie, 2004). Whereas this move could inherently be
appropriate for a developed country, it was certainly destined to be rigorously tested through the lived
experiences of coloniality in developing countries such as South Africa. Historically, the conception, process
and practice of development in South Africa has been intricately intertwined with the concoction of processes of
slavery, colonialism, neo-colonialism, apartheid capitalism, state capitalism, neoliberalism and globalization. In
this way, the move to establish “effective democratic local government as a vehicle for development and
national integration” (Reddy & Sabelo, 1997: 572) was destined to be trapped in these matrices of coloniality.

Virtues of local government have been captured in a variety of concepts including popular consultation
and participation, competition, freedom of expression and equality, which are assumed to prescribe conditions
of local democracy (Reddy & Sabelo, 1997; Honable, 2001; Pottie, 2004). Theoretically, the fulcrum of local
government democracy revolves around consent of the citizenry as well as respect and protection of the citizens’

rights because public determination and control of development is expected to restore human dignity (Reddy &
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Sabelo, 1997; Honable, 2001; Pottie, 2004). For its claim on the pursuit of self-government, self-determination,
self-direction and self-selection policy, democracy is the presented as the preferred societal organization that
would protects and fosters human dignity (Reddy & Sabelo, 1997; Honable, 2001; Pottie, 2004). It is hoped that
the promotion of local government democracy would in itself dislodge the matrices of coloniality.

Given the physical and managerial impossibility of “full participation in every aspect of decision
making”, modern polity does not entail “direct democracy” (Reddy & Sabelo, 1997: 573). Equally, the
expectation for the local government to afford “direct democracy” through full public participation of all
individuals in the locality is unrealistic. In practice, the local government is, through public functionaries,
expected to process and reconcile all views into “popular policy” in trust on behalf of the public (Reddy &
Sabelo, 1997; Honable, 2001; Pottie, 2004). Also, popular participation means that the majority view prevails,
which is an imperative tenet of democratic local government, without denying the minority opinion expression
(Reddy & Sabelo, 1997; Honable, 2001; Pottie, 2004). For this reason, local government has to engage in an on-
going process of popular consultation and dialogue in order to continuously ascertain public views and
aspirations for purposes of shaping and reshaping policy-making processes and outcomes (Reddy & Sabelo,
1997; Honable, 2001; Pottie, 2004). If this description of modern polity implies active citizenry, then such
exercise of citizenship presupposes that the assumption that local government democracy could dislodge
coloniality is evidently unrealistic. The fulcrum of popular or public participation is the exercise of influence
over decision-making, which does not fit the profile of unmasking, resisting and destroying coloniality. Public
participation involves completion and canvasing of views, interests and ideological positions to gain popular
support, with the limiting provision that the ultimate choices made are not inimical to the survival of the entire
polity itself (Reddy & Sabelo, 1997; Honable, 2001; Pottie, 2004). This observation presupposes that even full
public participation would be exceedingly conservative if it were to be adopted as the primary thrust for
decoloniality. The values of freedom of expression and political equality do not offer any comfort because the
former merely serves to ensure ascertainment of popular will by ensuring that wide-ranging views are afforded a
say to “provide vital information and assist” in entrenching “popular control of government by creating a well-
informed citizenry”, whilst the latter hopes to establish an egalitarian society by advancing guarantees of “equal
access to political power”, influence in policy and opportunity for citizens (Reddy & Sabelo, 1997: 575). But
this equality is not meant to obliterate inequalities of individual merit or enthrone mediocrity (Reddy & Sabelo,
1997; Honable, 2001; Pottie, 2004). Coloniality is sustained through the matrices of race, gender, ethnicity and
territoriality, among others, as organizing principles; and, the determination of individual merit and mediocrity
is now normalized and universalized as a natural inevitability of the world order on these same organizing
principles. For this reason, the provision for freedom of expression and equality through democratic local
government that accepts inevitability of inequalities would entrench the prevalent coloniality. Whereas it can be
accepted that “local government provides an opportunity and a channel for a government to hold dialogue with
the masses, to influence them and to get the necessary feedback from them” (Reddy & Sabelo, 1997: 578), the
virtues of democratic local government, popular consultation and participation, competition of views and
freedom of expression as well as equality lacks the political content to obliterate coloniality of being, power and
knowledge. For this reason, a democratic South Africa is taking stock almost eighteen years after 1994 to
determine how local governments would have generally failed to deliver their constitutionally-provided

developmental to the extent that a phenomenon of localized violent protests came to be precipitated. The NDP
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2030’s search for a new approach is a tacit acceptance of failure to deliver the national development mandate

(Alloggio & Thomas, 2013), which was deferred to the local government.

SOUTH AFRICA’S COLONIALITY, LOCAL GOVERNMENT AND PUBLIC PARTICIPATION

Just like the rest of Africa, a democratic South Africa was issued with development prescriptions that
are founded on extrapolations, preconceived schema and convenient anecdotes (Mkandawire, 2011). Hence, the
strong perception of corruption in the public sector is readily attributed to greed and outright void of morality.
South Africa’s local governments are captivated by efficiency considerations (Jaglin, 2008), implying that the
state has capitulated under coloniality, thereby deferring the responsibility for redressing the past inequities and
development to localities. The structure of local government in South Africa was dramatically reformed since
1994, with added responsibilities (Reddy & Sabelo, 1997; RSA, 1998a, 1998b; Pottie, 2004). The reforms
involved functioning of local government as “a separate sphere of government” since 1996 and assumption of a
critical status in the process of development (Pottie, 2004: 606). The role of local government in development
was further articulated in 1998 through the White Paper on Local Government (RSA, 1998a). The latter sets the
goal of developmental local government as the primary driver for facilitating local economic development
(RSA, 1998a; Pottie, 2004). The constitutionally-provided developmental mandate of local government is on the
facades straightforward. The Constitution provides that the objectives of local government includes promotion
of social and economic development of local communities, enhancement of social and economic development
generally, and to promote the participation of local communities (RSA, 1996). To be precise, “the primary
purpose of local government has been re-crafted in terms of development” with increased responsibilities and
massive pressure on its revenue forcing most municipalities into insolvency (Pottie, 2004: 606). Given the
centrality of the poorly understood concept of development for framing the role of the reformed local
government, the White Paper on Local Government created the possibility of the increased responsibilities
creeping into unfunded mandates “without a commensurate increase in national-municipal financial transfers”
whilst the primary sources of their revenue, local rents and trading accounts, have remained tenuous (Pottie,
2004: 612). The Municipal Structures Act of 1998 finalized the local government structure into three main types
of municipalities (RSA, 1998b; Pottie, 2004). The logic deduction to be drawn from this situation allowed for
the framing of questions of local government capacity, without testing the relevance and appropriateness of the
developmental responsibilities given to this sphere of government in the context of coloniality.

At the local scale, though, coloniality raises the power of the technical considerations above that of the
political, thereby virtually nullifying public participation in the deliberations about how to achieve the
developmental mandate (Smith, 2004; Tshandu, 2010). The populist rhetoric of active citizenry, therefore,
becomes a mere formality and part of the comprehensive national discourse of doublespeak. Evidently, the 1994
Reconstruction and Development Programme’s (RDP) drive promote public participation for the exercise of
citizenship in decision-making and development planning was thwarted through the 1996 Growth, Employment
and Redistribution’s (GEAR) fiscal austerity and economic efficiency considerations (Smith, 2004; Tshandu,
2010). Together with their successors, these development plans have comprehensively “failed to fundamentally
alter the structural order that made apartheid possible” (Alloggio & Thomas, 2013: 110). The same matrices of
colonialism, neo-colonialism, apartheid capitalism, state capitalism, neoliberalism and globalization have

continued to sustain societal inequality defined according to the organizing principles that rely largely on race
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and the state-market paralysis to normalize and universalize the prevailing world order. Unsurprisingly, the
reformed local government in South Africa has haplessly adopted approaches that enable and facilitate the role
of the market in development, rather than balance the competing demands of efficiency and equity (Pottie,
2004). The National Development Plan 2030 too unambiguously seeks for a nuance approach that shifts from
passive to active citizenry that champions own development, with government merely facilitating the
construction of people’s capabilities (National Planning Commission, 2012; Alloggio & Thomas, 2013).
However, the rhetoric of a new approach is a tacit admission that in the past eighteen years government and the
state have failed to unmask and destroy coloniality.

The collusion of legacies of colonialism, apartheid capitalism, neo-colonialism, neoliberalism and
globalisation, among other processes, in South Africa sustained the entrenched coloniality to restrict “the
relevance of conventional social policies” (Jaglin, 2008: 1897) in the pursued of the national developmental
public policy mandate. In the same vein, the local politics in South Africa is captivate by the enduring public-
private market dilemmas wherein local governments are thrust into policy conundrums of having “to twin
efficiency and equity (who gets what and where) objectives” (Smith, 2004: 375) in their strive to implement the
national development agenda. South Africa’s development conundrum is eloquently described by Alloggio &
Thomas (2013: 108) as an attempt to “obliterate unresolved conflicts and produce a society free from its own
history”. Evidently, the hope to divorce the development trajectory away from societal history by deferring the
developmental mandate to local government is tantamount to asking the majority of the ill-equipped citizens to
continue to make sacrifices as a measure of acceptance of their civic virtues, exercise of citizenship and
struggles for decoloniality whilst simultaneously orientating public policy and state power in such a manner as
to sustain coloniality. In this context, it should not be surprising that violent public protests have intensified
against the local state (Alloggio & Thomas, 2013). The irony of a democratic South Africa’s development
trajectory, especially devolution and giving of the developmental mandate to local government through
constitutional provision, is that it exposes “the state’s complicity with the global economic order” in the
production and reproduction of the same precise “social and economic ills” it has hoped to resolve (Alloggio &
Thomas, 2013: 110). The hope to seek for active citizenry in local government as a transformative tool for
decoloniality, devoid of unambiguously “articulated political programme” and drive to resist and dismantle
coloniality through the national state activism, notwithstanding the popular public support for the ruling party,
proposes that the African National Congress-led state “remains bound to neo-colonial global interests within
which the dispossessed masses figure only as a resources” (Alloggio & Thomas, 2013: 110). To this extent, the
hope for local government to enforce public participation for the exercise of active citizenry is futile.

The Municipal Systems Act of 2000 sets out to provide for the relationship of local government and the
public (RSA, 2000). The primary aim of the Act is to place “people first” in the agenda of developmental local
government and good governance (RSA, 2000; Pottie, 2004). At the core of this Act is to draw on the
mechanisms of public participation to entrench “the values of accountability, transparency, efficiency and
consultation” (Pottie, 2004: 614). The Municipal Systems Act is credited as a formal extension of the African
National Congress’ “history of community-based struggles and participatory democracy” at the same time as it
is criticized for offering “a minimalist interpretation of community participation in the development process”

(Pottie, 2004: 614). The most important drawback of the requirement for local government to promote public
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participation and the exercise of active citizenry is that the development context of coloniality cannot be
unmasked, resisted and destroyed through a reflexive popularism.

Once established in its 2000 format through the Municipal Systems Act (RSA, 2000), local government
was immediately thrust into unrelenting pressures from national government, citizenry and political interests to
deliver the developmental mandate, with negligible consideration of the complexities of coloniality including,
among other matrices, “increasing capital expenditure demands, requirements for fiscal sustainability, and
greater public accountability” as well as the national policy environment settings that enforce the requirement to
“rely on market-based solutions such as public-private partnerships” (Pottie, 2004: 607). Regarding South
Africa’s local government’s constitutional developmental mandate, it is in good order to draw intellectual
inspiration from Alloggio & Thomas’ (2013: 109) observation about the National Development Plan’s rhetoric
of active citizenry as adding insult to injury because

“those who suffered the worst forms of injustice under apartheid are now liberal subjects who are cast

as responsible for their failure to transcend and transform the harshness of life post apartheid. The

material effect of the aftermath of apartheid atrocity is permuted, through the rhetoric of the plan, into a

series of individual failings embodied and incorporated by the dispossessed”.

The predominant approach in all the spheres of government has inculcated an attitude that government’s role is
to enable rather than direct involvement (Pottie, 2004) in unmasking, resisting and destroying coloniality. South
African municipalities are now generally married to the Municipal Service Partnerships (MSPs) (Pottie, 2004).
At this stage, the question of the relevance and appropriateness of the constitutional giving of the developmental
mandate to local government in South Africa may sound rhetorical because the struggle against poverty and
inequality is inseparable from that of decoloniality. The latter is a political process that entails public
deliberations and discourse about social distributive justice. The vilification of the ZANU-PF government’s big
push approach has deliberately ensured that important lessons would be missed about decoloniality and the
unmasking, resisting and destroying coloniality. The next section asserts that that in the context of the vibrancy
of coloniality, the developmental mandate and requirement for locally-oriented exercise of active citizenry are

equally irrelevant and inappropriate for South Africa’s local government.

RELEVANCE AND APPROPRIATENESS OF DEVELOPMENTAL MANDATE AND ACTIVE
CITIZENRY FOR SOUTH AFRICA’S LOCAL GOVERNMENT

Increased responsibilities for local government have equally introduced serious risks associated with
the processes of development and governance (Pottie, 2004), in the context of coloniality (Grosfoguel, 2007;
Maldonado-Torres, 2007; Ndlovu-Gatsheni, 2007, 2013; Gordon, 2011; Mkandawire, 2011). With these
increased developmental responsibilities, the local government face unfair questions of their failure, which are
uniformed of the severely limiting context of coloniality of being, power and knowledge. Across the rest of
South Africa, local governments have borne the brunt of the failure of decoloniality. The thought that the
integrated development planning process would ensure full public participation and popular consultation has
been unrealistic in the sense that it undermined the potential for public frustration and anger that would be
precipitated by the persistence of coloniality. The South African local governments are not suited to serve as
primary drivers of decoloniality. The flaring of locally-based violent protests are symptomatic of the political

and economic risks occasioned by the giving of increased developmental responsibilities to local government,
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notwithstanding the inherently unworkable context of coloniality that entails decoloniality driven through the
national political program of state activism.

Inevitably, popular discontent and attendant exercises of democratic performances of citizenship have
become prominent. Violent protests against local governments raise questions of community accountability and
popular participation through the integrated development planning processes. To be precise, the post-1994 local
government reform in South Africa was an exercise in restructuring in order to “adhere to a private market
logic” (Smith, 2004: 382) which made colonialism, neo-colonialism, imperialism, neoliberalism, globalization,
apartheid capitalism and sate capitalism possible. From a relational analysis conceptualization of state as a
social relation, a site, product, and agent of social and political struggles and transformation (Oldfield, 2002), it
is important for the national government to lead an unambiguous political agenda to unmask, resist and
overthrow coloniality.

Localities are contested arenas of everyday life in capitalist societies because they are not merely
subservient recipients of products of external social forces (Maharaj, 1996). As Taylor (1993: 285) observes,
“the scale of experience is just as integral to the world-economy as the scale of reality”. For this reason,
therefore, “local state delineates the state’s impact upon society, involving all the myriad forms of political and
bureaucratic control” (Picard & Garrity, 1997: 66). Given that the national policies are formulated and applied
for conformity in the context of the hegemony matrices of neoliberal globalization, the local state should also
embrace the collective and cumulative impacts of the relationship of nation-states as well as sub-national and
supra-national enterprises, structures, and organizations, which unfold upon society at the local scale (Taylor,
1995; Ramutsindela, 2002; Amin, 2003; Narsiah, 2003) in a phenomenon described as coloniality (Grosfoguel,
2007; Maldonado-Torres, 2007; Ndlovu-Gatsheni, 2007, 2013; Gordon, 2011; Mkandawire, 2011). Under the
context of coloniality in South Africa, where the inequalities are glaring, economic freedoms policies and free
markets alone would exacerbate the disparities in all spheres of life (Jahed & Kimathi, 2007). Whereas markets
are often accorded anthropomorphic characterization such as “edginess”, they hold not social intentions and they
offer no realistic alternative to intentional and “purposeful, intelligent action” (Mkandawire, 2011: 10). In this
way, the giving of developmental responsibilities to the local government, as well as the requirement for popular
consultation and participation, are unwarranted deferral of national government’s civic duties of leading a

political agenda that provides for direct attack on coloniality.

CONCLUSION

This article does not seek to court controversy; instead, it has hoped to encourage those with discerning
minds to acutely refocus the framing of their questioning about the relevance and appropriateness of the
constitutional developmental responsibility and enforcement of active citizenry for local governments in South
Africa. In all fairness, the framing of questions about local government capacity in South Africa has accepted
their national public policy mandates as given. This article objects to this framing and incites nuance framing
that questions the relevance and appropriateness of the public policy mandates for local government, given the
context of coloniality and the impending struggles of decoloniality. The inevitable conclusion is that
decoloniality requires an unambiguous political program led through national state activism because
development for societies such as that of South Africa cannot be contemplated within the matrices of

coloniality. It is, therefore, rhetorical to propose that the giving of developmental mandate and requirements to
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enforce active citizenry for the local government have been exercises in irrelevance and inappropriateness for a
society such as South Africa which continues to endure a concoction of lived experiences of legacies of slavery,

colonialism, neo-colonialism, apartheid capitalism, state capitalism, neoliberalism and globalization.
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ABSTRACT

The recurring and escalating crisis situations that mar the global human space attract
international response systems while continuing to shape local government policies on disaster. Crisis
situation is characterized by limited response capabilities at local level, and dictates external
intervention. Empirical studies provide evidence of international humanitarian actors that includes
international governmental and non-governmental organization. Multinational actors of diverse origin
and interests in a humanitarian arena pose cumbersome challenges to local government management.
The article follows international tendency by drawing lessons learned from military experiences,
knowledge and skills related to crisis intervention and management. The article reflects on the
historical evolution of disaster management policies in South Africa with specific focus on divergences
and convergences in local government structures, institutional machineries, political leadership and
interoperability. In attempting to conceptualize integrated crises management in the local government
sphere, the paper used systems theory to position local government system into a spectrum of national
governance system. The aim of this theoretical disposition is to examine actions and interactions
among the three spheres of government in public service management. The article will develop
theoretical lines of argumentation that addresses strategic (national), operational (provincial) and
tactical (municipalities) spheres of public administration. The article will use critical theory to probe
the generic approach to disaster management in South Africa and recommends a researched-based
model — that integrates systems of systems and other families of systems while advancing information-

technology to leverage maximum interoperability.

INTRODUCTION

The recurring and escalating crisis situations that mar the global human space continue to attract
response systems worldwide. Juxtaposed to global crisis phenomena is increasing foreign relations literature that
responds to crisis decisions at national and regional level and little publications on local government crisis
management. The central contention in this article derives from empirical evidence that suggests intra-state local
government systems to exist within an international political system, that “through interactions, are in relation to
each other” (Rosenau 1969:71). Most literature responding to prominent global crisis situations provides that
governance challenges related to crisis policy response systems are not only restricted to national or regional
government structures but permeate local government management. Messina (2011:112) identifies two major
challenges related to crisis policy response as: local government management being left on the periphery of
mainstream governance institutions (on the basis of information) or overwhelmed by the massive influx
throughout the whole governance sphere, which is, local government management being swallowed. This article
intends to explore the role of local government management in the international relations arena by examining

interactions and inactions between local governance systems astride political borders in the post-colonial Africa.
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The limitation of knowledge in the field of local government crisis management in Africa, as opposed to disaster
management, channels the author to use grounded theory methodological design in this ground-breaking study
on the phenomenon of integrated crisis management. In doing so, the author “engages extensively in existing
empirical research and existing theoretical concepts” (Dunne 2010:119) for the purpose of using commonly
shared concepts to this study. The study takes cue from Dunne (2010) and engages extensively with existing
empirical studies related to: foreign policy crisis decision; crisis policy decision; and transboundary crisis
management as well as literature on multinational crisis intervention. The approach is also intended to identify
what work has been completed in the field for the purposes of addressing existing knowledge gap. The author is
conscious of contemporary debates on grounded theory and begins with open grounded theory methodological
question (Licqurish & Seibold 2001; Seaman 2008; Sharaini, Carter, Evans & Blinkhorn 2011) of what is the
role of local government management in crisis decisions related to cross-border conflict? In responding to this
broad and open question, the paper is organized into six parts. This first part is followed by background to the
study. The third part is the theorization of integrated crisis management, leading to the fourth part: concepts,

relations, categories and analysis. The fifth and last part is discussion and conclusion respectively.

BACKGROUND TO THE STUDY

The second part of the study investigates the role of local government management within international
relations arena against the backdrop of the Declaration on the African Union Border Program (AUBP) adopted
in 2007; as well as the commitment made on 25 March 2010 in Addis Ababa, Ethiopia by AU member state
ministers responsible for border issues to deliberate on the AUBP and the modalities for the pursuits and
acceleration of its implementation. AUBP is a policy response to recurring and escalating cross-border crisis
situations that characterize post-colonial African societies. Central to AUBP is policy response mechanism with
the following components: institution building; capacity development; resource mobilization; and cross-border
cooperation.

Yoon (2005:277) established that most military intervention in Africa by African statutory forces have
been directed towards intra-state conflict as crisis response mechanisms. Yoon (2005) state that this type of
crisis response mechanism has been criticized for: escalating and prostrating conflict; challenging the
democratization of target states or obscured democratic processes even from gaining grounds; and confounding
conflict resolution efforts. As an alternative crisis response mechanism, Ndhlovu (2013:20) advances African
cross-border languages and their intersection with the formation of transnational or regional identities in
southern Africa as a form of bonding and bridging social capital necessary in the achievement of a broad-based
and all inclusive regional integration project. Ferrer-Gallardo (2009:31) states that social continuity dynamics
between the two sides of the borders push demographic growth resulting in: increasing social cross-border
interactions; cross-border family ties proliferation and space for linguistic, religious and relations continuity and
expand. Ferrer-Gallardo (2009) further states that, although both countries do not allow legally normalized
cross-border commercial activities, irregular cross-border smuggling activities do develop within the “context of
contradictions between official discourse and pragmatism” (Ferrer-Gallardo, 2009:31). Messina (2011) calls
upon local governments to re-position themselves within their regional structures and global framework with the
intention to connect “within the networks” and intercede with purposeful means so as to “govern” the influx. In

addition to Yoon (2005), Ndhlovu (2013), Ferrer-Gallardo (2009), Messina (2011) and Kornprobst (2002) argue
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that territorial integrity norm is not sufficient in developing crisis response mechanism and calls for sub-regional
identity and decolonization as a collective norm in managing cross-border conflict in the African continent. The
author takes cue from lines of theoretical arguments presented by Yoon (2005), Ndhlovu (2013), Ferrer-
Gallardo (2009), Messina (2011) and Kornprobst (2002) to probe AUBP component in the Lesotho-South
Africa crisis scenario for purposes of theory building. The Lesotho-South Africa cross-border crisis dynamics
are presented by Wittmayer & Buscher (2010:764) as follows:

“The local in Lesotho is an intricate and complex amalgamation of transboundary political interests,

economic dependence, cultural and societal ties, ecological circumstances, historical events and

traditions”.

Scenario: From the article by Kynock & Ulicki (2001) “Cross-border raiding and community conflict
in the Lesotho-South African border zone”. The cross-border crisis emanate from entrenched and unauthorized
two-way cross-border movement that “devastat[es] parts of the countryside in Lesotho and the northern Eastern
Cape province of South Africa” (Kynock & Ulicki, 2001:1). Kynock & Ulicki (2001) presents the cross-border

situation between Lesotho and South Africa with the follows risk indicators:

Institution building

The political border between Lesotho and South Africa contributes significantly in patterns of stock
raiding. The border also defines a prototype stock raiding in which thieves from one side steal from the other
and drives the stock across the border. Most attacks are commonly followed by cross-border counter-raid to
salvage lost stock and vengeance. Raiders from both side are also able to use the border as a refugee, stealing

from own side and crossing to other side to exchange with opposition thieves

Capacity development
Cross-border stock raiding has negative impact on households, local communities and cross-border
interactions manifesting as follows: hardships; mistrust; insecurity; increasing vigilantism; and migration to

urban areas.

On cross-border cooperation
Cross-border raiding facilitates decline in: communal cooperation; cross-border cooperation and
collective initiatives (for example, Qacha’s Nek District Liaison Committee); and intensify increasing cycles of

raids and counter-raids.

On resource mobilization
The following allegations are on records:
e Local government actors are accused of corruption or incompetence in resolving stock raiding crisis.
o Stock thieves use armed aggression during cross-border raiding operations.
¢ In the absence of cooperation between Basotho livestock farmers and “stock theft unit” in either side of the
border, the crisis is perpetuated in vicious cycles of raids and counter-raids.
e The existing cross-border tension between community members and local government actors impedes the

possibilities of neutralizing stock theft activities.
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¢ In the absence of access road in the rugged terrain, the mountainous areas are used by raiders as refugee
camp.

. In the absence of expertise that links impounded animals to legitimate owners, the animal die of hunger
or sickness and sometimes the accused is release with livestock for safekeeping until the trial date, and both
the animal(s) and the accused never show up again at court.

e Limited crisis response capabilities in both human and material resources renders any attempt to clamp
down stock raiding ineffective.

The foregoing scenario provides systematic data required to build groundbreaking conceptual model
with prospects in explaining the phenomenon of integrated crisis management. The initial empirical research
and related concepts derived from the foregoing scenario provide the fundamental building block in the theory
building process of this study. The study then engages the next level for purposes of identifying higher order
concepts in categories related to: foreign policy crisis decision; crisis policy decision; and transboundary crisis

management as well as literature on multinational crisis intervention.

THEORIZING THE PHENOMENON OF INTERGRATED CRISIS MANAGEMENT

The third part is intended to theorize integrated crisis management. In doing so, the author consciously
assumes a subjective position and presents crisis as a multidisciplinary social phenomenon. Crisis management
has been discussed in various disciplines including (but not limited to) international relations, international
administration, sociology, security studies, human geography, environmental science, rural development, and
developmental studies. The author subjectively observes that most crisis management discussions follow three
taxonomies: foreign “policy crisis” decision (e.g. USA and Russia model); “crisis policy” decision (for example,
European Union model) or “transboundary” crisis management (for example, Asian model). Although these
three categories are used to support lines of argument in this paper, their isolated contributions remain narrow to
develop a broad, all inclusive and comprehensive crisis policy response model. In examining the existing gap in
crisis management theorization, the author takes cue from Jabareen (2009:51, 53) and selects multidisciplinary
key ideas, concepts and metaphors from above theoretical discussions and scenario that illuminate on the
phenomenon of integrated crisis management while dependent on the mainstream crisis decision approach.

In the study of international politics, crisis is described within the framework of “systematic and
decision making approaches” (Hermann 1996:411). Hermann provides that both approaches assist in
illuminating the significance of crisis as a situational or explanatory variable. As the author depends on
secondary research methodology (literature review), previous empirical studies on decision making approaches
becomes more relevant to this study. Paige (1969:462) states that the decision making is supportive in building a
variable-oriented theory: integrated crisis management as an explanatory variable on the role of local
government in the international crisis decision arena. The author finds it necessary at this stage to probe
integrated crisis management as a social phenomenon. In the absence of any accepted description of integrated
crisis management as a phenomenon, the author subjectively presents “set of relevant antecedent conditions

under which the theoretical propositions advanced in [this] study are anticipated to hold” (Paige, 1969:462).
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Set of Antecedent Conditions for Integrated Crisis Management

The author subjectively identifies “integration and interoperability” as a “set of relevant antecedent
conditions” under which theoretical propositions and concepts that explain integrated crisis management are
anticipated to hold. The author advances two lines of theoretical arguments that expound on this “set of relevant
antecedent conditions”. The first line of theoretical argument advances international integration as a relevant
antecedent condition. Jones (1991:694) provides that the difference between “international organizations” and
“international integration” is that the former establishes institutional machineries while the latter provides
decision making machinery above the former. For purposes of grounded theory analysis, the paper seeks to
establish the foregoing relationship between “international integration” and “decision making machinery” within
the context of AUBP components: institution building; capacity development; resource mobilization; and cross-
border cooperation. Jones (1991:694) argues that international integration “consist of the merger of separate
authorities and jurisdiction, usually in a well defined geographic region, into larger unit, a higher unity, and a
single polity” (Jones 1991:595): decision making machinery that responds to institution building and capacity
development, and advocated by Ferrer-Gallardo (2009:31) and Ndhlovu (2013:20). Jones also provides that
international integration is “the desire to resolve the potential conflict among territorial neighbors ... forced by
geography to be interdependent, [thus] integration of vital sector of their interaction may overweight the existing
sources of strife” (Jones 1991:604): decision making machinery that addresses resource mobilization and cross-
border cooperation as opposed to Yoon’s (2005:277) military intervention that compromises democratic
practices.

The relationship between “international integration” and “decision making machinery” in the context
of AUBP can also be examined on the basis of social considerations: the ability to tolerate common political
and social values in both sides of the political border. Put differently, the ability of “international organizations”
involved in livestock farming, stock raiding, livestock market and local government management to respect the
political self-determination of their cross-border neighbors and the rights of citizens in their neighborhoods.
International integration theory purports that tolerance will flourish, if cross-border neighbors can shift their
loyalties to a supra-national organization that can “constructs procedures and institutions capable of making
obligatory decisions on behalf of national governments” (Jones 1991:595). Although Jones advanced supra-
national organization as an institutional machinery, its role in obligatory decision making is also acknowledged
by Kornprobst (2002:377-388) on the basis of legitimate sub-regional identity and territorial integrity as shared
norms.

The second line of theoretical argument advocates institutionalized interoperability as a complementary
antecedent condition to international integration. In doing so, the article advances institutionalized
interoperability as a condition that is necessary if the “highest level decision makers of the state actors
experience: a threat to one or more basic values, along with awareness of finite time for response to the value
threat, and a heightened probability of involvement in military hostilities” (He, 2012:51). He (2012:54)
illuminates the cognitive nature of shared value threats and surfaces time limitation and possibilities for cross-
border conflict as stimulants of crisis policy decisions. The relationship between Jones’(1991) supra-national
“decision making machinery” and He’s (2012) normative-driven cognitive activities have the prerogative for the
promises of “integration-and-interoperability” antecedent conditions for crisis management. The limitation in

this approach is the fluid nature of “military hostility” as a possibility in crisis situations. In responding to this
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limitation, He (2012:70) also compares the behavior of states at supranational (macro-systems) level and the
actual crisis as a policy decision-variable (micro-state). In so doing, He advocates the significance of equally
positioning macro-system and micro-state variables within the four phases of crisis: onset/pre-crisis,
escalation/crisis, de-escalation/end-crisis, and impact/post-crisis. Although He (2012) provides that military
hostility is a possibility in a crisis situation, most scholars ignore other policy decision-variable that constitute

the critical pathway necessary for successful crisis management implementation.

Institutionalized interoperability, decision-variables and critical pathway

In the absence of acceptable definition of interoperability, this article subscribe to the broad description
of this concepts used in the joint multinational military environment. Tran, Douglas & Watson (2005) state that
the ability of systems, units and forces to promote services and to accept services from other systems, and use
the services so exchanged to enable them to operate effectively together. The author borrows from Week’s

(2011) approach in theorizing and re-conceptualizing “systems, units and forces” (Tran, Douglas & Watson,

2005) as ‘“national, provincial and district government structures). The conventional approach to military

planning advocates three four levels: political strategic; military strategic; operational; and tactical. Most joint

multinational doctrines also prescribe interoperability of systems of systems to be confirmed at strategic,
operational, tactical and technological levels of planning and implementation. The first four levels of
interoperability are briefly discussed for purposes of this article: strategic, operational and tactical

interoperability (Joint Staff 2009, Chapter 2).

(1) Strategic interoperability is viewed as an enabler that facilitates institutionalized intergovernmental
cooperation during crisis situation. Strategic interoperability also expedites meaningful cross-border crisis
response contributions by regional member states. Strategic political interoperability issues involve
coordination of transboundary views, foreign policy crisis decisions and crisis policy management systems.
Strategic political interoperability also constitutes the willingness of involved cross-border states to
cooperate over a long period to achieve and sustain collective interests against common threat. This article
links this level of interoperability to institution building and cross-border cooperation as components of the
AUBP.

(2) Operational and tactical interoperability represent a nodal point where strategic interoperability (discussed
above) and technological interoperability (below) converge. It is at this point of convergence where
involved state parties shape their common foreign policy crisis decisions and implementing their crisis
policy decisions while benefiting from shared strategic objectives. This levels represent implementation
tools designed to achieve predetermined political strategic objectives within prevailing constrains while
maximizing probable efficiency and economy of available capabilities. The author links these levels of
interoperability to capacity development and resource mobilization as components of the AUBP.

(3) Technological interoperability is the mechanics of system, technical capabilities and interfaces between
organizations (e.g. local, provincial, national and regional), systems of systems (e.g. hybrid cross-border
structures) other families of systems (e.g. transboundary community-based management structures). The
main base of technological interoperability is decision-making headquarters mandated to manage
communication, computer, information, surveillance and reconnaissance. This level also involves

monitoring the outcomes of other levels of interoperability’s designed mission compatibility or
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incompatibility between their systems (hardware and software) and data within member states.
Technological interoperability is a security threat and is dependent on the morality of trust. The existing
empirical evidence suggests that this level of interoperability permeates other levels of interoperability
(strategic, operational and tactical); and, is adaptable to all components of the AUBP: institution building,
capacity development, cross-border cooperation and resource mobilization. Most information technology
scholars suggest that achieving technological interoperability in practice is unlikely in the environment of
security.

In attempting to theorize integrated crisis management as a social phenomenon, the author relies on the
background information provided in the second part of this article. The author used existing multidisciplinary
research and on cross-border affairs issues to generate key ideas, concepts and metaphors. The article also draws
AUBP guidelines for purposes of developing broad categories for identified concepts that are relevant to the
phenomenon of integrated crisis management. The author further narrowed the study by confining the study to a
set of antecedent conditions necessary for integrated crisis management: international integration and
institutional interoperability. The existing multidisciplinary research and other relevant theoretical contributions
were subjectively identified for purposes of examining current Lesotho-South Africa cross-border raiding as a
crisis. The author presents that the foregoing sub-section on institutionalized interoperability succeeded in
surfacing and confirming concepts that may be broadly categorized as decision-variables and/or decisive-
variables. For purposes of grounded theory methodological requirements, the relationship between this
categories of concepts need to be examined. The author present that the relationship between this categories of
concepts constructs the critical pathway that respond to the primary question in this study: what is the role of
local government management in crisis decisions related to cross-border conflict? The author follows discursive
analytic methodology to develop higher order categories of concepts as informed by identified decision-

variables.

CONCEPTS, RELATIONSHIPS, CATEGORIES AND ANALYSIS
The fourth part of the study develops higher order concepts and categories determined by concept

relationships. Similarities and differences between concepts and categories are used for purposes of comparative
analysis. The base-line concepts flows from the previous discussions (table 1), while the higher order conceptual
analysis follows inductive logical reasoning from data selected from multidisciplinary literature. These
concepts, relationships and categories are also framed by diverse epistemological, ontological and theoretical
approaches that includes: transboundary crisis (Hermann & Dayton, 2009; Ansel, Boin & Keller, 2010; Dayton,
2004; Danilov-Danilyan & Khranovich, 2011); supra-nationalism (Fagbayibo, 2013; Howorth, 2012; Kennedy,
2013; Muhweezi et al., 2007); institutionalized intergovernmental cooperation (Morsut, 2009; Fuglister, 2012;
Tolle, 2013); and autonomous institutional arrangements or machinery (Churchill & Ulfstein, 2000; Lipik, 2000;
Fulton & Sperling, 1996; Grama, 2011). Relevant theorization and propositions are summarized into four
perspectives and are as follows.
(1) Transboundary crisis perspective
e Herman & Dayton (2009:238) postulates that policy decision-makers define crisis situations as time pressing

and demand urgent convergence of top transboundary government leaders into a unified decision-making

authority.
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e Ansel, Boin & Keller (2010:203) link the most successful crisis policy response to harmonized and
coordinated efforts; and realigned and orchestrated cooperation activities between transboundary
organizations

o Dayton (2004:165) states that the existence of crisis permeates and cut cross local, national, regional and
international spheres of government; and demands institutionalized crisis response mechanisms that address
transboundary issues.

e Danilov-Danilyan & Khranovich (2011:343) link transboundary crisis resolution to intergovernmental
structures established by involved member states to balance the imperfect competition (monopolistic interests)

for transboundary natural resources.

(2) Supra-nationalism perspective

e Fagbayibo (2013:33) describes supra-nationalism as an institutionalized autonomous international
organization capable of exercising political and legal powers over its member state. The binding effect of the
law is affirmed by the leadership structure and their autonomy in decision-making that reside within
supranational organization.

o Howorth (2012:435) states that the foreign and security policies of regional member states transcend political
borders of individual states if commonalities in regional member states’ foreign and security policies are
embedded in their common regional defense and security policy. Howorth (2012) acknowledges the tension
that continue to exist between the inter-governmental and supra-national dimensions of this politico-legal
policy crisis instruments that much of literature refers to as sacrosanct.

o Kennedy (2013:244) links the impact of social identity and shared norms to the institutionalization of
supranational organizations; and to constructing the behavior of decision-making authority.

e Muhweezi et al. (2007:216) link the empowerment of established community-based transboundary
organizations to sighed memorandum of understandings (MoUs) between involved countries at the local level
of governance. They suggest that such MoUs must derive from existing multilateral and bilateral protocols
and conventions signed at national level. They further state that MOUs must also re-produce other national

policies and laws that empower regional supranational bodies.

(3) Institutionalized cooperation perspective.

o Morsut (2009:263-264) links the successful implementation of institutionalized crisis management strategy to:
multilateral political will (strategic interoperability); mutual exchange of information (operational and tactical
interoperability) at field levels (local government); and simple and clear procedural rules (technological
interoperability).

o Fuglister (2012:337) states that institutionalized intergovernmental cooperation provides a useful platform that
facilitates: assimilation of best practices; policy diffusion among regional member states; exchange of
information about practical experiences in implementing policy decisions; and formulation of own view about
the most effective and efficient public policies.

e Tolle (2013:616) connects compatible national planning systems to the enhancement of institutionalized
transboundary cooperation at local, national and regional levels of governance; and effective planning across

national boundaries.
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(4) Institutional machinery perspective

Churchill & Ulfstein (2000:623) state that autonomous institutional arrangement or machinery (e.g. protocols
and conventions and MOUSs) facilitates institutionalized cooperation between sovereign states; innovative
ways to compliance; and unified platform for norm creation.
Lipik (2000:266) states that autonomous institutional arrangements affirm territorial integrity of sovereign
states while affording the opportunity for cross-border cooperation and collective conflict management:
“Arrangements for cooperation between units of local or regional governments across the
border of two or more different countries in order to promote common interests and enhances
the living standards of the border populations within the limits of the geographical scope of
cooperation”.
Fulton & Sperling (1996:112) link autonomous institutional arrangement or machinery to the politico-legal
power of the states to impose order through the rule of law. They argue that this function “lies within the
exclusive territorial jurisdiction of individual nation” (Fulton & Sperling 1996:112-113): the international
agreements that serve as the formal enforceable mechanism for cooperation.
Grama (2011:257) purports that autonomous institutional machinery are mechanisms that promotes
cross-border contacts between local and regional actors as well as civil society in implementing joint

programs, thus enhances direct people-to-people cooperation.

Tablel: Conceptual framework defining integrated crisis management and selected sources of data

The Concept Inquiry Character Selected Source of Data

Supranational organization Epistemological concept Political, administration, security
and Environmental studies
Transboundary policy crisis Ontological concept Political, administration, security

and Environmental studies

Autonomous institutional Methodological concept Political, administration, security
mechanism and Environmental studies
Institutionalized Methodological concept Political, administration, security
intergovernmental cooperation and Environmental studies
Strategic interoperability Methodological concept Military, political, management

and strategy studies
Operational interoperability Methodological concept Military, political, management
and strategy studies
Tactical interoperability Methodological concept Military, political, management
and strategy studies
Decisive-variables Methodological concept Military, political, management
and strategy studies
Decision-variables Methodological concept Military, political, management

and strategy studies
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This fourth part of the article present identified concept and are summarized in table 1. The
theorization and propositions derived from existing empirical research and other supporting literature
are used to identify common or repeating concepts from these multidisciplinary sources of data. The
relationship between selected concepts is deduced from available data for purposes of developing
higher order concept categories. In doing so, the author intentionally avoided theoretical lines of
argument that may introduce his personal footprint, prejudices and subjectivity. The discussion will

offer the opportunity for personal comments from the author for purposes of future research.

DISCUSSION

The discussion in this article is intended to lay the foundation for integrated crisis management
model that explains the role of local government management in the sphere of international governance. The
first part of this article use international system theory to position local government within the spectrum of
international political system. The second part probes cross-border crisis management challenges that suggest a
gap in the theorization of local government management within the sphere of international governance. In an
attempt to narrow this theorization gap, the third and fourth part of the paper author uses grounded theory
methodology and selectively identifies commonly used key ideas, concepts and metaphors from existing
empirical research and other relevant multidisciplinary literature. The second part focus on the theorization of
integrated crisis management and identifies a set of antecedent conditions as international integration and
institutional interoperability. The third part presents propositions from prominent scholars who succeeded in
surfacing base-line concepts, categories and relationships. The author intentionally avoided to engage in
theoretical lines of argument in his analysis for purposes of neutrality; and, chose to use deductive reasoning
guided by similarities and repetitions in the contextual use of concepts in found data. The fourth part of the
article follows the same approach as in the previous discussion. The fourth part is distinguished by higher order
concepts and categories: the base-line concepts reinforced with new data emanating from discursive analysis.
Identified higher order concepts are summarized in table 1.

The purpose of the article is not to engage academic contributions into scholastic debates, but to
identify higher order concepts by observing repetitions and similarities in the contextual meaning of key ideas,
concepts and metaphors. In so doing, the author is guided by the broad grounded theory question in this paper:
what is the role of local government management in crisis decisions related to cross-border conflict? In
answering this question, that author is compelled to respond to identified challenges of local government.
Messina (2011:144) also provide guidelines by proposing that effective local governance innovations are those
that enhance local government management to rise above the limits defined in an enclosed national and regional
bureaucratic setting. Most scholars also contributed on the role of local government in international governance
setting, as evident in part three and four of this article. Messina encapsulate this contribution by postulating that
local government management has to establish governance network systems that permeate national and regional
levels and possess: actors of diverse capabilities; mechanisms that coordinate existing bodies to effectively
operate within the same territories or in their peripheral areas. Given the limitation of space in this article, the
author developed categories, concepts, decision-variables and decisive-variables into a model that define

integrated crisis management pathway depicted with arrows in table 2
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Table 2: Conceptual framework: Integrated crisis management pathway

Phase Phase Phase 3 Phase 4
1 2
Category Concept DP1  Pre- DP2 Onset DP3 Escalation DP4 De-
crisis escalation
g Supranationalism X
2 Transhoundary crisis X
§ Autonomous X
2 institutional
E arrangements
Institutionalized X
intergovernmental
cooperation

Operational level

Technological level

(sda)
swutod aAIsI98Q

Messina (2011:144) also provides that effective local governance innovations are those that enhances
local government management to rise above the limits defined in an enclosed bureaucratic setting. Most scholars
suggested that governance concepts related to crisis management cut across local, national and regional
governance level. Table 2 represents a conceptual framework that may be used to position local government in
the sphere of international governance. The article intended to establish concepts, categories and relationships
using grounded theory methodological approach. This multifunctional model lays the foundation for detailed
explanation on the role of local government in the sphere of international governance. The scenario of South
Africa- Lesotho cross-border raiding provides necessary data that offers the opportunity to test this multiple
level crisis decision-making model. The direction taken by the critical pathway (denoted with arrows) will

determine the success or failure of local government management in international decision making program.

CONCLUSION

In concluding this study, the author begins by appreciating existing multidisciplinary empirical studies
on foreign policy crisis decision, crisis policy decision and transboundary crisis management. In so doing, the
article discovered challenges of local government in the sphere of international governance as evident in the
scenario of Lesotho-South Africa border raiding. The author deliberately linked these challenges to theorization
gap in the field of local government management: the need to locate the role of local government in crisis

decision-making processes in the sphere of international governance. The author subjectively selected key ideas,
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concepts and metaphors that are necessary in building grounded theory data. The base-line data was further
developed into higher order concepts, categories and relationships established for purposes of developing the
integrated crisis management model. This model is useful at local, national and regional level for purposes of
cross-border crisis management. This artile contends that local government management has significant role in
the sphere of international governance. The author recommends that this model be viewed as ground-breaking
work in the environment of transboundary crisis management. Future research will be directing at applying this
model to real time crisis situations.
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ABSTRACT

The ward committee system was introduced in South Africa in 2001 as a tool to bring government
closer to the people and to enhance participatory democracy. The idea of ward committees was to bridge the gap
which existed between ordinary citizens and their local government decisions. Ward committees were also
considered with a particular aim which is not limited, to identifying and discussing local needs, helping
communities to prioritise their needs, formulating proposals for the solution of identified local needs,
determining the extent to which communities can satisfy their needs on a self-help basis, and developing a plan
of action for their community areas. However, questions may be asked about their relevance in the local
government sphere in South Africa. This is an attempt to highlight the limitations of ward committee system in
the South African municipalities as an initiative intended to enhance public participation. It further aims to
provide possible remedies to the identified challenges with a particular aim of strengthening their role as
provided for in part 4 of the Municipal Structures Act, 1998 (Act 117 of 1998). In the final analysis, it is clear
that a revamping or even a reconsideration of the ward committee system as a public participation model for

local government is required.

INTRODUCTION

Apartheid South Africa was characterised by unrepresentative decision-making processes and system
of government that favoured the previously advantaged (whites) community (Phago & Netswera, 2009: 703;
Tau, 2013: 152). Necessary government decisions were taken without involving the majority of citizens
(Africans) which had often led to disproportionate and biased system of governance. During this apartheid
period, municipal planning in South Africa experienced limited if any participation from role players including
local communities. Black communities were not allowed to participate in matters of governance and could not
elect their own representatives (Tshabalala, 2006: 46). The method of government was highly centralised,
deeply authoritarian and secretive, which ensured that fundamental public services were not accessible to these
marginalised communities (Williams, 2000: 200). The post-apartheid South Africa through the Constitution of
the Republic of South Africa of 1996 (hereafter referred to as the 1996 Constitution) provides for community
participation in the development, implementation and evaluation of integrated development planning at local
level. This constitutional provision paved the way for the introduction, adoption and legitimising legislations
and policies which provides for and support citizen participation.

The 1996 Constitution encourages the involvement of communities and community organisations in
the matters of local government including the integrated development planning. In 2001 the South African
government introduced the ward participatory system as a necessary system through which public participation
in local government is mainly expected to take place. The Local Government: Municipal Structures Act, 1998

(Act 117 of 1998) (hereafter referred to as the Municipal Structures Act) requires that all municipalities with
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ward committees make administrative arrangements to enable ward committees to perform their functions and
exercise their powers effectively (Department of Provincial and Local Government, 2009: 4). These ward
committees were introduced in the local sphere of government as community structures to play a critical role in
linking and informing the municipalities about the needs, aspirations, potentials and problems of the
communities (Tau, 2013: 153). However the kinds of resources put towards promoting participatory governance
and in particular towards operationalising the ward committee participatory system are often not sufficient.

The continued countrywide community protests may be viewed as an expression of dissatisfaction
within the realm of governance in the country (Thornhill & Madumo, 2011: 130). Public surveys through the
Department of Provincial and Local government in 2009 highlight a number of challenges with the ward
committee model including a lack of financial resources to conduct their activities, and difficulties for
disadvantaged members (financial) to participate in ward committee activities. Studies conducted by
government in 2009 (literature did not indicate through which research institution) indicate that in cases where
ward committees function effectively, the municipality has sufficient financial resources to provide support to
their ward committees (Department of Provincial and Local government, 2009: 5). For this reason this article
seeks to explore the limitations of ward committees system in local government sphere as a structure intended to
enhance public participation. Challenges confronting ward committees, and recommendations on how such

challenges could be addressed are also provided.

UNDERSTANDING WARD COMMITTEES

Ward committees are the advisory structures of municipal councils that are established in terms of
section 73 of the Municipal Structures Act and they consist of the councillor representing that ward in the
council, who must also be the chairperson of the committee, and not more than 10 other persons (Nggele, 2010:
22; Reddy & Sikhakane 2008: 681; Thornhill & Madumo, 2011: 131). Thornhill & Madumo (2011: 131) further
refers to ward committee as an area-based committee whose boundaries coincide with a ward’s boundaries and
their members should whenever applicable include persons representing women, youth, religious groups, sports
and welfare, environment, education, community-based organisations, ratepayers’ associations, traditional
leaders, persons with disabilities, the informal traders’ association, agricultural associations and not political
parties. This is unfortunately not happening in South Africa, and the scenario is discussed in detail under the
challenges facing ward committees. Section 72 (1) of the Municipal Structures Act provides that only
metropolitan and local municipalities of certain types may have such committees. In addition, section 72 (3) of
this Act outlines the objectives of the ward committee as being to enhance participatory democracy in local
government and to increase the participation of local residents in a ward in all democratic decision-making
processes. Ward committees may make recommendations on any matter affecting the ward to the ward
councillor, or through the ward councillor, to the municipal council or the local mayor (Phago & Netswera,
2009: 705; Nggele, 2010: 23). However it is argued later in the article that this system is not effective.

The White Paper on Local Government (1998: 62) stipulates that the promotion of local democracy
should be seen as a paramount role for any municipal government. However it should be noted that any decision
made in a ward committee meeting is not binding on the ward councillor and has no legal powers in terms of

council decisions (Thornhill & Madumo, 2011: 131). The political standing in a local ward only rests with the
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formal municipal council meeting and binding decisions can only be made at that forum. A ward committee has
no power whatsoever to force council to do anything and can only make recommendations to council.

The Minister of Cooperative Governance and Traditional Affairs has issued new regulations in 2009
which sought to align the term of office of ward committees with the electoral term of municipal councils which
is five years. If a vacancy comes about in a ward committee as a result of the termination of membership, the
Municipal Structures Act provide the powers to the municipality to determine a procedure and processes to fill
the vacancy. Generally a person’s membership is terminated through death or resignation. According to Smith &
Visser (2009: 2) ward committees have emerged as a key institutional mechanism intended to contribute
towards bringing about people-centred, participatory and democratic local governance. The reasoning behind
the move is that ward committees play a supplementary role to elected councillors by creating a bridge between
communities, political and administrative structures of municipalities. What is evident however is that
participation without the desired influence of effect on the outcome of the process is tantamount to tokenism,
effectively rendering the role of community participation a futile exercise (Putu, 2006: 5). Cognizance was
given to the fact that community participation is central to IDP process, budgetary process and general
governance process. Leboea (2003: 77) in his masters’ study concluded that local communities are ignorant of
ward committees and their functionalities. Other limitations of ward committees include their biasness towards
particular political parties, and that often they are poor and unemployed, especially in rural municipalities. Their
reason for participation in ward committees is mainly to find employment opportunities within the municipality.
This is often a selfish mode and therefore does not benefit the community as intended. This matter is further
addressed under the challenges facing ward committees at a later stage in this article. To further understand the

ward committees, legislative framework which guide their establishment and functions are discussed below.

LEGISLATIVE FRAMEWORK

Very often citizens do not understand their rights and responsibilities and therefore are not able to
express their opinions and concerns (public participation) which is a key component in the democracy era
(Maphunye & Mafunisa, 2008: 469; Thornhill & Madumo, 2011: 140; Tau, 2013: 154). Thornhill & Madumo
(2011: 134) further posit that it is a legitimate right of all citizens to participate in the affairs of government.
When the democratic government came into power in 1994 it dedicated its effort on transforming and
developing decentralised institutions, such as local government with a separate autonomy and a legal status
distinct from other spheres of government, to create an enabling environment for public participation. Public
participation in South Africa is achieved through several pieces of legislation and policies. These pieces of
legislation and policies are reviewed to give a legislative balance and legitimacy on the topic and also to
understand the foundational principles of public participation as underpinned by the legislative prescripts

discussed below.

The Constitution of the Republic of South Africa of 1996

Section 152 of the 1996 Constitution mandates local government to provide a democratic and
accountable local government and encourage the involvement of communities and community organisations in
the matters of local government. The 1996 Constitution is the basis and the foundation of participative local

government. Even though it does not particularly mention the ward committees, but the 1996 constitution serves
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as a basis for the introduction of the White Paper on Local Government of 1998 which was more specific about
them.

Local Government: Municipal Structures Act, 1998 (Act 117 of 1998)

The Local Government: Municipal Structures Act, 1998 (117 of 1998) (hereafter referred to as a Municipal
Structures Act) makes a provision for the establishment of ward committees as a possible way of encouraging
community participation in the municipal activities and programmes including the integrated development
planning. Ward committee system is a constitutional requirement (Stuurman, 2009: 64), but only to those
municipality types stated in section 8(c), (d), (g) and (h) and 9(b), (d) and (f) of the Municipal Structures Act in
the country should adhere to. This requirement is promulgated in various legislative prescripts including part
four of the Municipal Structures Act. This Act provides a powerful legal framework for participatory local
democracy and for establishment of ward committees in particular. Section 19 of this Act further requires a
municipality to strive, within its capacity, to achieve the objectives set out in Section 152 of the 1996
Constitution, namely to:

e develop mechanisms to consult the community and community organisations in performance of its

functions and exercising its powers,

e annually review the needs of the community and municipal priorities and strategies for meeting those
needs and involving the community in municipal processes (Department of Provincial and Local
Government, 2005: 14).

The fulfilment of the foregoing objectives assists the municipality in developing and implementing a successful
public participation process. Ward committees are intended to play a significant role in the intercommunication

between the municipality and the local community through the ward councillor.

Local Government: Municipal Systems Act, 2000 (Act 32 of 2000)

Chapter four of the Municipal Systems Act, 2000 (Act 32 of 2000) (herein referred to as Municipal
Systems Act) to as calls for municipalities to develop a culture of municipal governance that complements the
formal representative government (that is elected leaders) with a system of participatory governance (Mafunisa,
2009: 733). For this reason the municipality ought to encourage participation for all relevant stakeholders
including the local communities and the ward committees in the preparation, implementation and review of its
integrated development plan (Maserumule, 2008: 440; Phago & Netswera, 2009: 703). Ward committees as one
of the structures used to foster participation of local communities were included in the legislation as a way of
providing an opportunity for communities in the local government sphere in a structured and institutionalised
way (Department of Provincial and Local Government, 2005: 11). Ward committees are the structure that makes
it possible to narrow the gap between local municipalities and communities, since ward committees have the
knowledge and understanding of the citizens and communities they represent. However, according to section 16
of the Municipal Systems Act, municipalities should ensure that they capacitate their local community and ward

committees in order to enable them to participate in the affairs of the municipality effectively.
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The White Paper on Local Government of 1998

The central theme of the White Paper on Local Government of 1998 is developmental local
government. This White Paper refers to developmental local government as local government committed to
working with citizens and groups within the community to find long-term or sustainable ways to meet the social,
economic and material needs and improve the quality of the lives of the community (Department of Provincial
and Local Government, 2005: 13; Maserumule, 2008: 437). To realise this vision, municipalities are encouraged
to build local democracy by developing strategies and mechanisms to continuously engage with local citizens,
business and community groups (Mashamba, 2008: 424). It is considered essential in that it serves to deepen
South Africa’s young democracy (which is now a teenager), increase effectiveness of policy formulation and
implementation, create an enabling environment for empowerment and capacity building in previously
marginalised communities. Amongst other structures, ward committees may best represent the concerns of the
local communities to the municipal council though the ward councillor who is also the chairperson of the
committees. The White Paper requires active participation of citizens.

The Ward Committee System is a critical aspect of the legislation in ensuring that community
participation takes place. In essence, it is clear that the constitutional mandate which is contained in the existing
legislation provides some detailed consideration of what municipalities are required to consider during

community consultation processes.

WARD COMMITTEES ON THE INTEGRATED DEVELOPMENT PLANNING

Section 25 of the Municipal Systems Act provides that municipal planning for service rendering in
South Africa is a compulsory process for all municipalities. A municipal IDP should ideally include prioritised
communal needs that require urgent attention from local government sphere (Phago, 2009: 483). Furthermore,
the municipality should involve relevant stakeholders who are able to contribute to improve municipal service
delivery. According to the Department of Provincial and Local Government (1999/2000: 4), integrated
development planning provides a process through which municipalities prepare strategic development plans for
a five year period. It is the principal strategic planning instrument which guides and informs all planning,
budgeting, management and decision making in a municipality.

Representative government is complemented by the right of local communities to participate in the
decisions that affect development in their areas, and a corresponding duty on municipalities to encourage public
participation in matters of local governance including the integrated development planning process (Department
of Cooperative Governance and Traditional Affairs, 2009: 13). National legislative frameworks (Municipal
Structures Act and Municipal Systems Act) provides mechanisms for public participation, which include ward
committees and a variety of other measures designed to foster open, transparent and consultative municipal
government. Ward committees participate in local government related programmes including the IDP process
which is reviewed and modified annually. The IDP starts with planning by the municipal council and is
followed by consultation with the ward committees and all other relevant stakeholders. The purpose of this
strategy is to assess the needs of every ward, and the priorities of the constituencies, and ultimately ward
committees feed into the municipality through the IDP (Mhotsha, 2005: 72). It is evident that in the ward
committees system, instead of one influential representative making decisions on behalf of the people, there are

at least ten community members (plus a ward councillor) who decide on the issues that affect them directly
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(Stuurman, 2009: 66). However, the influence of the ward councillor as the chairperson of the committee cannot
be disregarded.

Ward committees recommend inputs to their councillors, and these are eventually forwarded to the
council for consideration through the ward councillor (Mhotsha, 2005: 88). The ward committee provides a
necessary link between the community and the council through the ward councillor. The councillor also reports
to the ward committee and community on council decisions and other important development programmes.
Thus, the ward committees play an advisory role on the municipal council in upholding bottom-up planning and
implementation of community projects (Thornhill & Madumo, 2011: 131). In consultation with the local
community through the ward committee, the ward councillor formulates submissions to be presented to council
on community needs to be addressed by the municipality and ultimately be included into the municipal IDP.
Ward councillors chair these committees and ought to rely on them for support in ensuring that the issues and
needs of residents are well represented in the municipal councils (Department of Cooperative Governance and
Traditional Affairs, 2009: 13). The role of councillors is critical to the effective functioning of ward committees
in that councillors are not only responsible for convening and chairing ward committee meetings but they are
also responsible for channelling inputs from ward committees through to council (Smith, 2008: 56). Ward
committees have served as an official platform to link the community members with the council of the
municipalities.

The challenge in this regard is mainly the councillors’ loyalty and their commitment towards their ward
committees which seem to be more with their political parties. This is a necessary observation as it requires that
ward councillors should champion and represent their ward committee views in the municipal council. What
remains necessary to consider in this regard however is how can a ward councillor (especially those affiliated to
political parties), maintain a balance on their party political views and their ward committees’ needs? It is clear
that a revamping or even a reconsideration of the ward committee system as a public participation model for
local government is required. Ward committees ought to be chaired by ward committee members who are not
aligned to any political party to avoid being labelled as extensions of those parties. The model of ward
committee system as it exists is not effective and efficient due to this reason amongst others. A furtherance of

this discussion is considered below in the discussion of pertinent challenges facing ward committees.

CHALLENGES OF WARD COMMITTEES

The functionality and effectiveness of the ward committees as an instrument of democracy and
development is a matter of serious concern in South Africa particularly in rural municipalities (Department of
Cooperative Governance and Traditional Affairs, 2009: 13). Ward committee meetings are often held in the
absence of a quorum leading to indefinite postponement. It was also found by Siphuma (2009: 120) in his
masters’ study that these ward committees in rural municipalities such as Thulamela Local Municipality are not
functional because of reasons which may differ from one municipality to the other. The main reasons most ward

committees are not functional are discussed below:

Political party influences
Although political parties should not influence how ward committees are elected as set out in the policy

provisions, the opposite seem to be the case in that party political influence has played a significant role in ward
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committee nomination processes (Department of Provincial and Local Government, 2005: 31). In some
instances, councillors and political parties have had a major role in determining who is represented on ward
committees (Thornhill & Madumo, 2011: 141). Ward committees are often merely extensions of political party
structures and do not encompass the full range of interests within their communities. Thornhill & Madumo
(2011) further indicate that in their role as chairpersons of the committees, ward councillors often manipulate
deliberations and decisions to reflect the mandate of the political party they represent, rather than the real needs
and aspirations of the community. If a ward committee is potentially being influenced (or controlled) by a
particular political party, then other parties, interest groups and individuals who may not be members of the
influencing party may feel alienated from the ward committee and be hesitant to raise their opinions, ideas and

suggestions.

Limited resources

There are limited resources allocated to ward committees (Phago & Netswera, 2009: 708). In a case of
bigger wards, there have been concerns that the size of ward committees (limited to 10 community members
plus the ward councillor in terms of the Municipal Structures Act) is inadequate to facilitate full representation
of all interests and geographical areas within the ward. Portfolio members in wards which are widespread are
overloaded and therefore not in a position to cover all areas of the ward when consulting on issues related to
their portfolios. In the wards that are spatially concentrated, such as in urban areas, the system is often easier to
apply. Lack of access to resources (such as office space, computers, printers and telephones which have also
served as a constraint on the effectiveness of ward committees) are also some of the concerns which render ward
committees dysfunctional (Naidu 2008: 86). Many municipalities appear not to be able to budget adequately for

such resources.

Communication

The 2004/2005 National Ward Committee Survey highlighted effective communication and interaction
between the ward committee, municipal council and the community as one of the main challenges of the ward
committee system (Department of Provincial and Local Government, 2005: 46). The evidence suggests that
there is a misunderstanding of the role of the ward committee (Smith, 2008: 56). There’s often a communication
breakdown between municipal officials and ward committees which often result in the ward committees not
being able to monitor the progress of the implementation of the IDP by officials and holding the Councilors
accountable for service delivery (Mqulwana, 2010: 111). These often results in the ward committee issues not
finding their way into, or are not prioritised in council meetings, and thus fail to become reflected in the

municipal IDPs and service delivery and budget implementation plan (SDBIPS).

Unhealthy stakeholder relations

Tensions between well paid community development workers (CDWSs) and unpaid ward committee
members; and ward committees that do not engage with ward communities adequately (Thornhill & Madumo,
2011: 134). These issues also undermine the functionality of ward committees, and indeed may be one of the
contributory factors in the escalation of community protests. This is a challenge for municipal councils because

it could either result in competition or co-operation, depending on how it is handled by concerned parties. Some
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ward committee members have indicated a concern that community development workers duplicate their
functions (Department of Provincial and Local Government, 2005: 43). In general, however, it seems that in a
limited number of areas where CDWSs have been deployed, a healthy working relationship is beginning to
emerge. In some municipalities it appears that CDWs attend ward committee meetings and offer advice. Putu
(2006: 5), posit that most councilors often do not appreciate ward committees due to their perceived challenge
of power by these ward committees. People are often ignorant about the existing ward committees and how they
operate. The likelihood is that local communities are often not familiar with their ward committees. Councilors
view ward committees as a challenge to their power and rights as elected representative and by statutory

requirement, as decision makers in IDP processes.

Racial alignment
Because South Africa’s political parties attracted support largely on race and class lines (Freedom
Front plus may be a good example), party alignment of ward committees serve only to entrench divisions of race

and class at neighbourhood level. This perpetuates disintegration among local residents.

Patronage

Local government is increasingly vulnerable to allegations of political cronyism, that is, practices of
nepotism and patronage that favour those who are powerful or influential within the party rather than those with
proven leadership ability or professional competence (Department of Provincial and Local Government, 2005:
31). This affects the credibility of the ward committees.

The foregoing challenges only affect ward committees and they do not cover others community
structures (such as izimbizo and other interests groups). It should be noted that, participation by community
members is not limited to ward committees but they may include other formal and informal structures. Moodley
& Govender (2006: 831-832) identifies amongst others public meetings and interest groups as some of the
forums that may be used. It should be noted that Mafunisa & Xaba (2008: 456) however ague that participation
by community members is not limited to Ward Committees but that they may include other formal and informal

structures such as public meetings and interest.

RECOMMENDATIONS

order to address the challenges identified above, some recommendations were developed with a reason
to address those challenges. Firstly, the influence of political parties on the nomination and election of ward
councillor could be addressed by ensuring that such processes are facilitated by administrative officials of the
municipality. The current setup is that the ward councillor with the assistance of the speaker’s office conducts
elections of the ward committee. Administrative officials are assumed not to be politically active. And regarding
the influence of political parties, ward committee system as a model of community participation need to be
revamped as discussed above. A model whereby a ward councillor is not the chairperson of the ward committee
would be sustainable. A ward committee ought to be chaired by ward committee member who is not aligned to
any political party to avoid being labelled as extensions of those parties. Secondly, the composition of the ward
committees ought to be flexible depending on the size and nature of a municipality (whether urban or rural). The

rationale for this being that unlike in urban municipalities, rural ones covers a huge geographical area and
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becomes expensive for a ward committee member responsible for a particular portfolio in a ward. However this
may require an amendment to section 73(2) of the Municipal Structures Act which states that a ward committee
should consists of a ward councillor (who must also be the chairperson of the ward committee) representing that
ward in the municipal council and not more than 10 other persons.

Thirdly, ward committees ought to be capacitated by their municipalities. Subban (2008: 255) concurs
and further posit that building a level of education and intellectual sophistication in the council, councilors, ward
committees, local communities and other relevant stakeholders (including CDWs) to better understand the
demands and actions is necessary and in fact enshrined in the 1996 Constitution. They have to understand their
roles, CDWs, ward councillors, administrative officials, and municipal council’s role. Even though a handbook
developed by the then Department of Provincial and Local Government exists to serve this role, a workshop
could do a better job. Such a workshop may also assists ward committee members on how to communicate with
other stakeholders including the council and administrative officials. Fourthly, each and every municipality has
to equip all its ward committee members by allocating at least two to three boardrooms and a computer (and a
printer) in each of them for the committee members to utilise for meetings and typing of minutes by the
secretariat. There is no need to build new offices for this purpose, but municipal boardroom could serve this
purpose. Lastly, strict guidelines ought to be developed to specifically deal with incapacities, nepotism and
favouritism in the composition of ward committees. During elections of members, a brief profile including
achievements should be made available to the ward residents. This would assist the community to choose

suitable and competent candidates.

CONCLUSION

The limitations of ward committees system in the South African Municipalities have been discussed.
The main findings are that at times ward committees are often an extension of certain political parties, and that
they lack financial resources to perform their duties effectively and efficiently. It was further found that the
relationship between ward committees, local councillors and CDWs is often not well. In the final analysis, it is
clear that a revamping or even a reconsideration of the ward committee system as a public participation model

for local government is required.

REFERENCE LIST

Department of Cooperative Governance and Traditional Affairs 2009. State of Local Government in
South Africa: Overview Report. Pretoria: Government Printers.

Department of Provincial and Local Government 1999/2000. Integrated Development Planning Guide-
Pack: Guidelines. Pretoria: Government Printers.

Department of Provincial and Local Government 2005. A Handbook for Ward Committees: Having
your Say. Pretoria: Government Printers.

Department of Provincial and Local Government. 2009. National framework: Guidelines for provinces
and municipalities in the implementation of the ward funding model. Pretoria: Government Printers.

Leboea, A.T. 2003. Community participation through the ward system: A case study in ward 28,
Maluti-a-Phofung Municipality. Unpublished Masters Dissertation, submitted to the North-West University,

Potchefstroom.

46



August 2013

Mafunisa, M.J. & Xaba, B. 2008. Public participation and the integrated development planning: the
case of Limpopo Province. Journal of Public Administration, 43(3.2): 452-460.

Mafunisa, T.T. 2009. Constitutional and legislative framework for effective governance in the South
African local government. Journal of Public Administration, 44(3.1): 727-736.

Maphunye, K.J. & Mafunisa, M.J. 2008. Public participation and the integrated development planning
process in South Africa. Journal of Public Administration, 43(3.2): 461-472.

Maserumule, M.H. 2008. Framework for strengthening the capacity of municipalities in South Africa: a
developmental local government perspective. Journal of Public Administration, 43(3.2): 436-451.

Mashamba, N.S. 2008. The state of IDP in the Limpopo Province. Journal of Public Administration,
43(3.2): 421-435.

Mhotsha, H.E. 2005. A Comparative Study of the Role of Ward Committees With Reference to the City
of Francistown Council and the Nelson Mandela Metropolitan Municipality. Unpublished Masters Dissertation
submitted to the Nelson Mandela Metropolitan University, Port Elizabeth.

Moodley, S. & Govender, J. 2006. Local Government participation policy development. Journal of
Public Administration, 41(4.1).

Mqulwana, N.M. 2010. Evaluating the impact of public participation on the formulation and
implementation of the integrated development plan: The case of the Nelson Mandela Bay Municipality (2004-
2008). Unpublished Masters Dissertation submitted to the University of Forth Hare, Alice.

Naidu, R. 2008. Deepening local democracy and participation: experience from practice. In De Villiers,
B. (ed.) Review of Provinces and Local Governments in South Africa: Constitutional Foundations and Practice.
Johanneshurg: Konrad-Adenauer-Stiftung.

Nggele, S.W. 2010. An investigation of ward committees as a means for structured public
participation: the Case of the Knysna Local Municipality. Unpublished Masters Dissertation submitted to the
Nelson Mandela Metropolitan University, Port Elizabeth.

Phago, K. & Netswera, F.G. 2009. From frameworks to implementation: Rural Ward Committee
system in ‘Gauta’ Local Municipality. Journal of Public Administration, 44(3.1): 702-713.

Phago, K. 2009. The Integrated Development Plan (IDP) in South African Local Government: the case
of the City of Tshwane Metropolitan Municipality. Journal of Public Administration, 44(3): 483-491.

Putu, M. 2006. The Role of Ward Committees in Enhancing Public Participation in Rustenburg
Municipality: A Critical Evaluation. Cape Town/Pretoria: IDASA.

Reddy, P.S. & Sikhakane, B.H. 2008. Public participation: a case study of Ward Committees in the
Buffalo City Municipality. Journal of Public Administration, 43(4.1): 680-697.

Republic of South Africa 1996. Constitution of the Republic of South Africa, 1996 (Act 108 of 1996).
Pretoria: Government Printers.

Republic of South Africa 1998a. The White Paper on Local Government. Pretoria: Government
Printers.

Republic of South Africa 1998b. Local Government: Municipal Structures Act: Act 117 of 1998.
Pretoria: Government Printers.

Republic of South Africa 2000. Local Government: Municipal Systems Act, 2000 (Act 32 of 2000).

Pretoria: Government Printers.

47


http://en.wikipedia.org/wiki/Alice,_Eastern_Cape
http://en.wikipedia.org/wiki/Port_Elizabeth

August 2013

Siphuma, Z.R. 2009. An assessment of the role of public participation in IDP- the Thulamela
Municipality. Unpublished Masters Dissertation submitted to the University of Stellenbosch, Stellenbosch.

Smith, T. 2008. The Role of Ward Committees in Enhancing Participatory Local Governance and
Development in South Africa: Evidence from Six Ward Committee Case Studies. Bellville: Community Law
Centre, University of the Western Cape.

Smith, T & Visser, J. 2009. Are Ward Committees Working? Insights from Six Case Studies. Bellville:
Community Law Centre, University of the Western Cape.

Stuurman, S.H. 2009. The Role of the Ward Committees as an Interface between Local Government
and Community: A case study of Makana Municipality. Unpublished Masters Dissertation submitted to the
Rhodes University, Grahamstown.

Subban, M. 2008. Evaluation of the Long-Term Development Framework: a Case Study of Ethekwini
Municipality’s IDP. Unpublished Doctoral Thesis submitted to the University of KwaZulu-Natal, Durban.

Tau, S.F. 2013. Citizen Participation as an aspect of local governance in municipalities: A South
African perspective. Journal of Public Administration, 48(1): 152-160.

Thornhill, C. & Madumo, O.S. 2011. The utilisation of ward committees as an effective tool for
improving service delivery: A case study. Administratio Publica, 19(2): 129-144.

Tshabalala, E.K. 2006. The Role of Community Participation in the Integrated Development Plan of
Govan Mbeki Municipality. Unpublished Masters Dissertation submitted to the University of Pretoria, Pretoria.

Williams, J.J. 2000. South Africa: urban transformation. Cities, 17(3): 167-83.

48



August 2013

GENDER INEQUALITY AND POWER RELATIONS IN LIMPOPO PROVINCE’S
MUNICIPALITIES
S. Balkaran

Tshwane University of Technology

ABSTRACT

South Africa has transitioned from a highly divisive culture to a state where the constitutional
architecture, legislation, conventions and prescripts provide the impetus for an egalitarian political landscape.
Today, South Africa not only has the advantage of an enabling constitutional democratic environment, but it
also holds the knowledge and professional skills among young black people. The system of separate
development left a legacy of human development based on race and gender. Having managed the transition to
democracy, South Africa, however, finds itself at a crossroads in championing gender equity in the spheres of
local government and decision-making processes. The National Developmental Plan (NDP) 2030 acknowledges
that inequality has increased in the post-apartheid era. The state, as the change agent, is challenged to complete
the transition to equity and women’s advancement in a hitherto male-dominated field of politics, because gender
discrimination presents serious barriers for women. The narrative on local government’s institutionalised
responsibility to enhance gender equality with initiatives that support women's empowerment cannot be
separated from associated developmental state theories. This article explores transformatory leadership at
executive council, mayoral and senior management levels in the five District and twenty-five Local

Municipalities in Limpopo Province. The article is, however, exploratory in design.

INTRODUCTION

As the level of government closest to its citizens, a high quality and responsive local government is
essential. Quality public services, at their best, are the tools used by responsible and democratic governments to
serve the best interests of their citizens. The achievement of female suffrage by most women worldwide
has shifted attention in particular to women’s political representation, in the sense of their presence
within the democratically constituted leadership (Zungura, et al., 2013: 169). Albertyn & Goldblatt (1998, cited
in Fick, 2011: 27) convincingly argue that equality, as a value is aspirational, while equality as a right needs to
be interpreted to give effect to its transformative nature. Achieving gender equality is enshrined as a
fundamental Human Right in Article 1 of the United Nation’s (UN) Charter, which promotes and encourages
respect for “fundamental freedoms for all without distinction as to race, sex, language, or religion” (United
Nations, 1945). Clark (2012) believes that there are a number of UN instruments, conventions, and decisions,
which reinforce this commitment. Kinuthia-Njenga (2010: 16) and O’Connell (2010: 4-7) agree that globally
women are under-represented in high-level politics and decision-making, with less than twenty percent (20%) of
the world's parliamentary seats occupied by women. African governments are signatories to a number of
regional and international agreements relating to women’s political participation. These include the Protocol to
the African Charter on Human and Peoples’ Rights on the Rights of Women in Africa and the African Union’s
Solemn Declaration on Gender Equality in Africa (African Union, 2004). African countries are also obligated to
give women equality of opportunity in law, under the law, and in administrative practice, in accordance with the
UN Convention on the Elimination of All Forms of Discrimination against Women (CEDAW-1979), the
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Beijing Declaration and Platform for Action, Goal Three (3) of the United Nation Millennium Declaration of
2000 and the United Nations Entity for Gender Equality and the Empowerment of Women. All of the
aforementioned stress the equality of men and women in the political, economic, social, cultural, civil, or any
other field. Gender equality and women’s empowerment is not only viewed as human rights, but also as a
pathway to achieving the Millennium Development Goals (MDG) and sustainable development (UNDP, 2013).

Proportionately fewer women are represented in South Africa local government/municipal councils
than at any other government level. Despite the overall pattern of gender inequality remaining unchanged, the
post-apartheid government has embraced women’s empowerment in one form or another. Local government
(municipalities), as a stimulator of the local economic development (LED), plays a vital role in addressing
gender inequality and capacity building of women by involving them in local decision-making, planning and
management. Notwithstanding the various commitments, women's increasingly active participation in local
government has the potential to achieve an important step forward towards the realisation of gender equality.
This has led to the question of whether women’s involvement in local government would be able to impact on
patriarchal gender power relations.

Reflective Analysis and Backward Inductive Technique over the past nineteen years of local government in
South Africa, begs the question of whether local government has seriously challenged gender inequality?
Several scholars have written on issues of inequality in local government, yet the unyielding questions that need
to be framed after almost two decades of examining the South African democratic landscape remain unresolved:
o Has local government effectively promoted gender equality?

e To what extent and levels are women empowered and capacitated in the political and senior management

(mayors, councillors or municipal managers) local government structures?

e What transformatory and strategic leadership roles do women assume in local government vis-a-vis women
empowerment and gender equality?
It was hoped that local government will provide women from the most marginalised communities with the

chance to engage politically. This article seeks to address some of these questions.

THEORETICAL FRAMEWORK

The aims of democratising society and growing its economy inclusively can only be realised through a
responsive, accountable, effective and efficient local government system that is part of a developmental state.
Local government is a key part of the reconstruction and development effort. Since 1994, the transformation of
local government has probably been the largest undertaking within the democratic governance transformation
process. This turnaround strategy for local government (LGTAS) defines an ideal municipality as that which
strives to contribute to building the developmental state in South Africa and draws from the constitutional and
legal framework established (SALGA, 2013c: 4-22). This strategy represents the first step in transforming local
government.

A crucial feature of modern power is that it is institutionalized (Connell, 2010: 172). The narrative on
local government’s institutionalised responsibility is to enhance gender equality with initiatives that support
women's empowerment and to build democratic governance processes that are more responsive to the needs of
women. Stetson and Mazur (cited in Hendrickse, 2012: 112) propose the following theoretical dimension to test

whether “national policy machineries” contribute to gender equality:
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e State capacity - to what extent do women’s policy machineries influence policy-making from a gender
perspective?

The National Development Plan (NDP) 2030 in its capacitorial function advocates that the Commission on
Gender Equality and the Ministry for Women, Children and People with Disabilities should jointly set
clear targets for the advancement of women’s rights and report on progress annually (National Planning
Commission, 2011). Government does, however, face major implementation challenges in ensuring that
constitutional, legislative and policy imperatives on gender equality and women’s empowerment are translated
into substantive improvements. Key implementation issues are currently being addressed by government,
through the Ministry of Women, Children and People with Disabilities (UNDP, n.d.: 26). The Women
Empowerment and Gender Equality Draft Bill (Notice 701 of 2012) has been promulgated to establish a
legislative framework to give effect to section 9 (read with section 2) of the Constitution (108 of 1996) to adopt
and implement gender mainstreaming and to provide for an offence of practices with adverse effects (RSAe,
2012).

This cannot be separated from associated developmental state propositions. Effective and efficient human
resources management and development is critical to the achievement of the vision of a developmental state

within local government. The country faces a great development risk if local government fails.

LEADERSHIP

In the twenty-first century, leaders have to address an agenda that is fundamentally different from their
predecessors. James (2006: 4-5), Odeh & Bruning (2006: 2) and Ostaf (2006: 7-8) believe that leadership is
essential for societal progress and change. Leadership is about action and change at the individual,
organisational and societal levels. There is on-going debate on whether women have different leadership styles
and traits from men. Whilst one school of thought advocates that female leaders are not different from male
leaders, the other proposes the converse that women have different leadership styles. Eagly & Johnson (1990,
cited in de La Rey, 2011: 5) reported significant evidence for gender differences in leadership styles. Women
adopted a more democratic or participative style while men adopted a more autocratic or directive style.
Leadership is about being able to lead, inspire, to be visionary and responsible in the work that you are doing
(Malinga, 2011: 104-108).

South Africa like all other democracies in transition needs leaders who can give a new impetus to the
process of achieving a democratic and just society. Leadership also involves a set of abilities referred to as
“soft” skills, which are usually acquired through introspection, reflection and “walking the talk”. Leadership in
South Africa embodies the dual concepts of Batho-Pele and Imbizo. The essence of what South Africans call
Batho-Pele, which means “people first”, is that we owe our humanity to a shared humanity, and therefore have
to ensure that lines of communication among all members of society remain open. Imbizo refers to a leader who
brings together his people so he can engage with them. It is a process through which a president or a mayor
faces communities directly — they can ask questions, and there will be follow-up (Fraser-Moleketi, 2006: 10-11).
A vibrant citizenry is one that is attentive and well informed, and which asks questions to ensure that leaders

remain accountable and retain their legitimacy.
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STRUCTURAL QUOTA CONSTRAINTS

Gender equality is not about numbers, nor is it just about women. Petchesky (2010: 182-183) claims
that she has grown weary of the uterine politics underlying discussions about quotas as she questions which
women are we talking about? Gender equality is not going to be determined by how many women are elected
but rather by the politics and visions of the men, women we can bring into decision-making positions. In
Bangladesh, women representatives are disadvantaged by structural constraints related to the way quotas for
women are incorporated into the electoral system. In India, where women receive 33% reservation at all levels
of local government, the seats reserved for women rotate during every election. As a result, political parties
simply do not take women’s candidacy seriously nor do they invest in the elected women, knowing very well
that in the next round of elections these women will be of no use to their electoral prospects. In Uganda, the
1997 Local Government Act requires 30% of local council seats to be reserved for all-female competition.
However, these seats are an addition to the council body, not part of the existing seats. In Niger, very few
women become councillors, despite a law stipulating a 10% quota of women councillors. Political parties abuse
the quota law, taking advantage of the fact that it does not prescribe a quota for the number of seats in the
council, only for the party lists. This gives rise to what has been termed “de facto” politics. De facto politics
refers to a political situation where a person, despite being an elected representative, does not actively
participate in governance processes (Mukhopadhyay, et al., 2010: 12-13).

In Africa, South Africa has the largest representation of women in parliament (43.2%) at both national
and provincial government structures. For the 2009 election, the ANC ensured that at least every third person on

the party list was a woman, which accounted for 50% of those on the party list (UNDP, n.d.: 21).

WHITE PAPER ON LOCAL GOVERNMENT

The White Paper on Local Government proclaimed a new vision for local democratic government,
known as developmental local government, whereby ‘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. Despite this arena of politics being the most important to women, local
government has not been as encouraging for women (Haysom, 2011: 2-3). Women's increasingly active
participation in local government has the potential to achieve an important step towards the realisation of gender
equality. The litmus test for local government is whether it will contribute to the fundamental transformation of

the lives of those South Africans who have been discriminated against (Van Donk, 2011: 5-12).

MUNICIPAL FRAMEWORK

In its Human Resource Management and Development (HRM&D) Report, (SALGA, 2013c: 4) reports
that nine (9) years into the new Local Government system there are worrying trends and signs that are
undermining the progress and successes achieved thus far. The country faces a great development risk if local
government fails. Local Government is a key part of the reconstruction and development effort where effective
and efficient human resources management and development is critical to the achievement of the vision of a
developmental state within local government.

In theory local government is in the front line of public service delivery. In 1998, South Africa’s

system of government divided the country’s total area into municipalities. This new dispensation posed
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exceptional leadership challenges to local government. The government’s commitment to creating a single
public service began with the merging of 843 municipalities into 284 in 2000, which created challenges of
alignment (COGTA, 2009: 64). It is estimated that the local government employs approximately 219 000
officials, comprising about 15% of the total number of officials in the public sector; serving the same 51.6
million people (StatsSA, 2013) as national and provincial governments. It is obvious that municipal employees
are under severe stress to cope with the demand for services. The leadership requirements for local government
political office-bearers and municipal managers therefore needed to be attuned to the new demands posed
(Thornhill, 2012: 128-136).

Madumo (2012: 44) and Reddy (1999: 9) (both cited in van der Waldt, 2011: 3-8) define local government as
the level of government created to bring government to the local populace, provides basic and other municipal-
related services, create a linkage and gives citizens a sense of participation in the political processes that
influences their lives. Section 151(1-4) of the South African Constitution provides for the establishment of
Municipalities and Municipal Councils with concomitant executive and legislative authority and the right to
govern, on its own initiative, the local government affairs of its community (RSA, 1996a). Local government
councillors give political direction and leadership in the municipality, and in conjunction with officials,
determine the policies and direction of the municipality.

South Africa has ratified and adopted various international, African and regional conventions and
agreements, which speak to women empowerment and the eradicating of, gender inequality. The government
has implemented measures to ensure that women, have the right to hold public office and perform all public
functions at all levels of government. The newly created Ministry for Women, Children and People with
Disabilities (MWCPD), is responsible for promoting and realising the protection of women’s rights and for
guiding the government in its efforts to achieve national and global gender equality goals.

The foundation had been laid for the transformation of local government through the development of
the White Paper on Local Government and other ancillary legislation. The vision for local government was
captured in the notion ‘developmental local government’ (RSA, 1998c). Deegan (1999) and (Van Donk, 2011:
6) nevertheless raise the ubiquitous question - whether local municipalities are sufficiently committed and
capacitated, as it appears as if local government is the most obscure sphere of government to many residents,
hence the relatively low voter turnout in the previous local government elections? Like other spheres of
government, local government has been and continues to be operating in a supposedly gender-neutral
framework. It is obvious that there are specific gender barriers that militate against the equal involvement of
women in local decision-making processes.

This article explores this gender-neutral space in all thirty municipalities (district and local) in
Limpopo, one of the most impoverished provinces in South Africa and where the role of women has
traditionally, culturally and physically been one of subservience. The lacuna regarding the role of women in this
political decision-making environment will be scoped against power relations and reported political interference

of the councillors.
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LIMPOPO’S DISTRICT MUNICIPALITIES

The birth of democracy in South Africa ushered in a system of local government that would transform
the apartheid local system of governance into a democratic, developmental and accountable one which would
address inequality in the system and service delivery (Telela et al., 2011: 40-44). The Constitution, the White
Paper on Local Government and the legislative framework for local government provide municipalities with a
structure to manage their administration. It also outlines political decision making systems, and defines
principles for structuring administrations. The current policy and legislative requirements affecting local
governance are primarily contained in the Constitution, the Local Government White Paper, the Local
Government Municipal Demarcation Act, the Local Government Municipal Structures Act, the Local
Government Municipal Systems Act, the Disaster Management Act, the Local Government Municipal Finance
Management Act and the Local Government Municipal Property Rates Act. A central challenge for the many
new institutions of local government has been their viability and ability to build strong organisations capable of
delivering on the principles of Section 53 of the constitution which states that: “a municipality must structure
and manage its administration and budgeting and planning processes to give priority to the basic needs of the
community, and to promote the social and economic development of the community, and participate in national
and provincial development programmes” (COGTA, 2009: 7).

Democracy is supposed to translate into equal power relations between men and women.
Evidence on the ground shows little or no connection between democracy and levels of women political
participation as those countries regarded as highly democratic have low women representation compared
to those regarded as less democratic (Zungura et al., 2013). South Africa can only affirm its commitment to
gender equity and equality by the extent to which organisations at national, provincial and local levels transform
themselves in order to meet the challenges of creating a society focused on women's empowerment and gender
equality. Real democracy means opening up decision making to women’s influence and the re-shaping of
workplaces to eliminate the built-in gender barriers. The changes to be measured range from issues of individual
capacity building and human resource management and development to institutional mechanisms for
implementing programmes related to gender equality (Kornegay, 2013: 50).

In 2009, the key role that municipalities played in the local government system started showing signs
of distress. Local government had emerged from a prolonged transition to face a second generation of
challenges and at present, it appears not to be responding to these challenges very effectively. The assessments
were designed to ascertain the root causes of the current state of distress in many of the county’s municipalities
in order to inform a National Turn-Around Strategy for Local Government (COGTA, 2009: 3). The 2011 census
records Limpopo has a total population of 5 404 868 citizens (StatsSA, 2013: 8-9; see table 1).
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Table 1: Limpopo Province Demographics, 2011

Age structure POPULATION
POPULATION GROWTH
<15 15-64 65+
(% per annum)
2001 2011 2011 2011 2011 2001 | 2011
4995 462 5404 868 | 1837655 | 3232111 | 340507 | 1,75 0,79

It is estimated that the local government employs approximately 219 000 officials, comprising about 15% of the
total number of officials in the public sector; serving the same 51.6 million people (StatsSA, 2013) as national
and provincial governments. Limpopo is divided, for local government purposes, into five district municipalities
namely Capricorn, Mopani, Sekhukhune, Vhembe and Waterberg. These district municipalities are in turn
divided into twenty-five local municipalities (table 2).

In many cultures, power is wielded by men, and women enjoy far less freedom, even within their own
households. Greijn (2010: 3) reiterates the point that women are under-represented in political office. While
international policy has made some progress towards addressing gender inequality, it needs to be converted into
concrete changes on the ground, especially at the local level. If local authorities are to address gender inequality,
they need to be able to formulate and strengthen policies and practices to promote the full and equal
participation of women in planning and decision making.

The administrative aspects of local governance are fundamental to its effectiveness and accountability.
Political willingness is a primary capacity, and hence the development of inclusive political decision-making
processes, systems and structures is critical. Building capacity into the political structure of local government is
essential for strengthening administrative competence. In his 2012 State of the Nation address, President Jacob
Zuma referred to women as one of the affected groups that suffer the triple challenges of unemployment,
poverty and inequality, but which however does not translate into a plan that will substantively improve their
lives. The broad objectives of Employment Equity Act of 1998 entailed addressing under-representation of

designated groups in all occupational categories and levels in the workforce (RSA, 1998b).
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Table 2: District and Local Municipalities

DISTRICT LOCAL MUNICIPALITY POPULATION TOTALS
Polokwane 628 999 1261 463
Lepele-Nkumpi 230 350
Capricorn Blouberg 162 629
Aganang 131 164
Molemole 108 321
Maruleng 94 857 1092 507
Greater Tzaneen 390 095
Mopani Greater Giyani 244 217
Greater Letaba 212 701
Ba-Phalaborwa 150 637
Greater Tubatse 335676 1076 840
Makhuduthamaga 274 358
Sekhukhune Elias Motsoaledi 249 363
Fetakgomo 93795
Ephraim Mogale 123 648
Thulamela 618 462 1294 722
Makhado 516 031
Vhembe Mutale 91 870
Musina 68 359
Mogalakwena 307 682 679 336
Lephalale 115 767
Waterberg Modimolle 68 513
Thabazimbi 85234
Bela-Bela 66 500
Mookgopong 35 640
TOTAL 5 404 868

Source: StatsSA, 2013: 8-9)

Figure 1 reflects the gender and demographic profile of Limpopo province. In a constitutional
democracy such as South Africa, the majority of the electorate in Limpopo are females. Almost without
exception, understandings and uses of the term empowerment, coupled with “women” invariable mean women
of colour who are politically or economically marginalized. South Africa is an excellent case in point. There is a
hype of empowerment rhetoric especially at the political level, while the majority of black women sink into dire
crises at all levels of social life (McFadden, 2010: 161-163). This majority electorate should by all accounts
project a greater proportion of female into leadership and decision making positions, especially at the coal-face

of local government.
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Figure 1: Limpopo Population by Gender in District Municipalities, 2011

Population/Gender in District Municpalities
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Source: StatsSA, 2013: 8-9

Since the first democratic elections in South Africa, there has been an accelerated move to promote
women into managerial and executive positions, with the affirmative action policy facilitating this process.
Affirmative Action has made it possible in some countries for women to be included in significant numbers in
local government (Mukhopadhyay, et al., 2010: 12). Whether Affirmative Action really increases women’s
influence in policymaking depends on the way it is institutionalised. Affirmative action has little effect if
women are nominated, as opposed to being elected, to their seats. Nominated women lack a constituency, and
hence legitimacy. This makes them far less powerful than elected (male) councillors. Limpopo province has
54% female citizens as compared to 46% males. In a world of institutionalized gender inequality the

empowerment of women requires, above all, a radical democratizing of institutions.

Part 3, section 16(1) of the Municipal Electoral Act 27 of 2000 (RSA, 2000d), provides for a
proportional representation vote for every municipality and for segments of the voters roll to be divided
according to voting district. A ward candidate may either be a candidate representing a party or an independent
candidate (van der Waldt, 2011: 35). In the case of the majority ruling party African National Congress (ANC),
candidates are deployed as ward candidates and the legitimacy of the women candidates from the major party is
based on kinship ties.

Mayors in District and Local Municipalities

During the apartheid era, there were very few female members of parliament. In 1985, only 2.8% of the
members of the White parliament were women. Women’s access to political power and decision-making has
improved since the 1994 elections. There is a strong representation of women in the national, provincial and

local legislative branches of government and in some governments departments. The elections of April 1994
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ushered in the formal end of apartheid. Largely due to a decision by the African National Congress (ANC) to
include a 33% quota for women on their party lists, there were 101 women out of 400 in the first post-apartheid
National Assembly. The challenge to political institutions is to change their culture in order to be more

responsive to the needs of women politicians and of civil servants (Kornegay, 2013: v).

Woman Mayors and Local Councillors

In 2005, the United Cities and Local Governments (UCLG) network, using data from 60 countries,
found that a mere 9% of all mayors and 21% of local councillors were women (figure 2). The UCLG identified
some major obstacles to women’s political participation, including cultural and traditional prejudices and the
persistent unequal division of labour and responsibilities within households (Kinuthia-Njenga, 2010: 16). Many
authorities are failing to enforce quotas and affirmative action policies, or to carry out gender-sensitive research.
But perhaps the most serious obstacle is the lack of political will to address the situation which is to a large
extent determined by men who are overrepresented in leadership positions. Achieving gender equality is not just
a task for women, but also requires male leaders to advocate for equality. Evidence of gender inequality is a
powerful resource for generating gender sensitivity and essential for developing effective gender policies
(Greijn, 2010: 3).

Figure 2: Mayors by Gender in Limpopo Province
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SALGA has identified cross-cutting, priority areas that focus on critical impediments that have
impacted negatively on the ability of Local Government to perform optimally. Today, women are visible in
greater numbers in the workplace and in politics. There are many women who have entered spaces previously
dominated by men. However, despite the policy rhetoric of empowerment that emerged in the context of
political emancipation struggles (Taylor, 2010: 164-165), there is a strong politics of unfairness when the

representation of women on councils is low, and women are also under-represented in decision-making
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positions on councils (Telela et al., 2011: 43). Moreover, although women constitute more than half of the
population in most communities, less than one in five councillors (19 percent) is a woman. The under-
representation of women in local government is obviously a reflection of gender politics at local level.

It is clear that South Africa has reached most gender equality targets, if not exceeded them. Local
government is also showing improved performance: after the 2006 local government elections, female
representation in Local Government Councils was at 40%. One reason for the most recent increase is the fact
that the African National Congress increased their quota of women on the party list from 33% to 50% (UNDP,
n.d.: 28). The frequency tabulation indicates that 70% (n=21) of all mayors in the five (5) district municipalities
and the 25 local municipalities are “male”, compared to the value "female" which obtained 9 cases, indicating

30.00% (n=9)of the cases.

Municipal Speaker

The South African Local Government Association (SALGA) has already played a pivotal role in
lobbying for the creation of gender structures which would drive transformation in both the external and internal
work of the local government councils (Kornegay, 2013: 33-34). In its effort to ensure a capacitated and
responsive local government, SALGA embarked on developing a Work Plan for the SALGA Women’s
Commission (SWC). A council gender committee or task team has been suggested as well as a gender desk in
the office of the Mayor or the Chief Executive Officer. Both of these structures would clearly need to enjoy the
support of senior politicians and executive members, with sufficient resources to be allocated to such structures
to make a meaningful impact to ensure the representation of women in council structures. This was approved by
the national working group, which was established in the 2010/11 financial year. It would also provide an
environment to assess whether the 50/50 campaign had made any impact (SALGA, 2012a: 56). Capacity in
municipalities has remained a stubborn challenge despite huge efforts and funds that have been dedicated to it
(SALGA, 2012b: 14-15).

On the one hand, municipalities are poorly designed and supported while on the other hand the human
resources are often ill-equipped to lead or to implement policies. Skills development programmes have been
unable to build the critical mass of skilled councillors or Local Government professionals. The high
turnover of staff has also made a difficult situation even worse. Rural municipalities find themselves in
the most vulnerable positions as they struggle to attract even the limited pool of skilled human resources. The
analyses highlighted the fact that addressing these cross-cutting challenges could fundamentally overhaul
the local government system in South Africa and place it on a path that would enable it to perform across a
wide range of mandates. Gender disparities are also discernible in terms of the position of speaker in Limpopo

Province (figure 3).
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Figure 3: Municipal Speakers by Gender
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The frequency tabulation indicates that 66.67% (n=20) of all mayors in the five (5) district municipalities and

the 25 local municipalities are “male”, compared to the value "female" which obtained 10 cases, indicating
33.33% (n=10)of the cases.

Municipal Manager

There is an overall vacancy rate of 12% for senior managers in local government. It is widely accepted
that effective professional administration in municipalities is undermined by the difficulty of attracting qualified
and experienced technical and management professionals. In Limpopo, one of the poorest and most under-
resourced of the provinces, it was reported that in one local municipality, all the S57 posts are vacant except for
the CFO and the Director Community Services (COGTA, 2009: 32). A matter of serious concern is the
qualifications and experience of municipal managers. The Local Government Municipal Performance
Regulations for municipal managers and managers directly accountable to municipal managers (Government
Gazette N0.29089, 1 August 2006), sets out how the performance of Section 57 staff will be uniformly directed,
monitored and improved.

Figure 4: Municipal Manager by Gender
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According to the South African Municipal Demarcation Board (2011:51), the average years of local
government experience of municipal managers with less than one (1) year on average is 4%. Similarly, 66% of
municipal managers have less than two (2) years’ experience in the post (Thornhill, 2012: 137). South Africa
has decided to address the challenge concerning the quality of municipal management by passing an amendment
in 2011 to the Local Government Municipal Systems Act (32 of 2000), to compel municipal councils to appoint
municipal managers as per Section 54 A(1) only if they have the skills, expertise, competence and qualifications
as prescribed. For instance, a former tea lady had become the CFO during one municipal assessment. The
Member of the Executive Council (MEC) of the province must also be informed of the appointment. This also
extends to managers under the municipal manager. The condition set is also that if the incumbent appointed
does not comply, the appointment is declared null and void. The MEC must also take the appropriate action to
enforce compliance. Provincial supervision, monitoring and support of local government is a Constitutional
obligation in terms of sections 154 (1) and Section 155 (6) and (7) of the Constitution. The provincial sphere can
intervene in a municipality within its jurisdiction in terms of section 139 of the Constitution (COGTA, 2009:
17).

The Department of Co-operative Governance and Traditional Affairs (COGTA) launched an
“Operation clean audit 2014”campaign on 12 August 2009. Challenges with regard to financial management
identified in municipalities during the assessment of the state of local government are not new and have been
identified in reports from National Treasury and the Auditor-General. The Auditor-General’s report has
identified a lack of controls, mismanagement and lack of governance principle as the key reasons for the state of
despair in municipalities. Poor financial management (table 3) and lack of controls and accountability systems

impacts negatively on service delivery.

Table 3: Over and Under Expending of Municipal Capital Budgets for the Fourth Quarter ended 30 June 2010

in Limpopo Province

OVER ON TARGET UNDER

More than | 10% to | 5% to | 0% to | 0% to 5% | 10% to | 10% to | More than

15% over 15% over 10% over | 5% over | under 15% under | 15% under | 15% under

One of the basic principles underlying Municipal Finances is the principle that Local Government is
substantially financed by means of own resources. This is an important feature of any democratic local
government system. Unfortunately, municipal revenue collection has begun to fall as greater reliance is placed

on transfers as a revenue source. Furthermore, if municipalities had collected half of their outstanding debts,
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they would have had about 18 per cent more revenue with which to fund the delivery of services. It ensures that
municipalities are directly accountable to local residents for the functions they perform and the services they
provide (COGTA, 2009: 21-62). The overall positive progress and success of the local government system in
South Africa is increasingly being overwhelmed by a range of factors and negative practices, both internal and
external to municipalities. These factors apply to poor governance, service delivery failures, their capacity and
performance. According to the Public Service Commission (PSC, 2012: 14), service delivery capacity of
municipalities is directly related to how they spend their capital budgets. In the 2009/10 financial year 51
municipalities out of 283 were outside this norm. This indicator points to issues of unfunded budgets, lack of
technical management capacity to implement, failure to appropriately prioritise budgets and poor costing of
services and projects.

The National Treasury indicated that there is a problem with the credibility of budgets at the municipal
level. A variance of more than 5% between expenditure and operating budget is viewed by the National
Treasury as an indication that the original budget was not credible. A worrying trend was identified in Limpopo
Province which might be indicative of a lack of capacity to adequately plan (budget), particularly the projection
or estimation of revenue. The budget for operating revenue was for example R5 155 606 but a total of R9 676
916 (187.7%) was received. Of the R9 676 916 received, R4 773 176 was spent, which represents an over
expenditure against the planned or budgeted R2 480 821 for operating expenditure. It must also be noted that in
Limpopo province the Auditor General qualified 58% of municipalities on expenditure (2007/8) that could
either be the result of inadequate filing systems or possible maladministration of revenue.

The frequency tabulation indicates that 80% (n=24) of all mayors in the five (5) district municipalities
and the 25 local municipalities are “male”, compared to the value "female" which obtained 6 cases, indicating
33.33% (n=6)of the cases.

National Treasury indicated that 28% of municipal employees are appointed to non-existent positions,
which is not reflected on the municipality’s organisational structure. It also reflects non-compliance with the
legislation governing updating of organisational structures and procedures for making municipal appointments
(COGTA, 2009: 68).

CONCLUDING REMARKS AND OBSERVATION

The language of ‘women’s empowerment’ is politically effective as a mobilizing tool. This paper has
contrasted the national imperatives against that at local government level and ascertained that the legislative
framework and enabling policies confirm that South Africa has reached, if not exceeded, most gender equality
targets. This paper has also demonstrated that certain critical factors have facilitated South Africa’s improved
performance towards gender equality. These include the African National Congress’s quota in respect of
political representation of women, as well as a widespread recognition since 1994 that South Africa has an
obligation to address gender inequalities alongside those relating to race (UNDP, n.d.: 26). This has been
supplemented by the South African cabinet adoption of the Ministry for Women, Children and People with
Disabilities (MWCPD) policy framework titled: South Afiica’s National Policy Framework for Women's
Empowerment an Gender Equality. This Gender Policy Framework establishes guidelines for South Africa as a

nation to take action to remedy the historical legacy (Kornegay, 2013).
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The paper has empirically exposed that whilst women embody the “amazonian notion” of being the
majority and dominant gender in Limpopo province, unfortunately they are subservient to their male
counterparts in holding senior political and bureaucratic administrative positions in strategic local government
structures. The Public Service Commission’s Policy Review on Provincial and Local Government that the
employment contracts of senior managers including the municipal manager should be longer than 5 years to
ensure security of tenure (COGTA, 2009: 67), should encourage women to join.

Enormous progress has been made but much still needs to be achieved before all 283 municipalities are
fully functional, effective, efficient, responsive and sustainable. In response to the numerous performance and
viability failures amongst municipalities, government decided that an wurgent and comprehensive
intergovernmental Turn-Around Strategy (TAS) for local government is needed. The findings point to the need
for a number of adjustments and reforms in the leadership, policy, regulatory and oversight environments
(COGTA, 2009: 70). In conclusion, democracy is not democracy until women’s voices are amplified in
legislation, political institutions and processes. Democracy is not democracy without the inclusion of women
in politics. As Madeleine K. Albright puts it, “Success without democracy is improbable; democracy without

women is impossible”.
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PERFORMANCE MANAGEMENT IN SOUTH AFRICAN LOCAL GOVERNMENT: ISIT A
MATTER OF A SYSTEM, MODEL OR MEASUREMENT?
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ABSTRACT

Performance management as introduced in South African Local Government System appeared like one
of those management systems that derive its conception from the realm of simplistic rational management
approaches that can be implemented in a recipe form. Yet for it to be introduced in a sphere of government like
that of South African local government totally shifts its conceptualisation and context unlike it can be easily
applied in closed organisations outside government dispensation operations. That has remained a distinctive
factor of the practice of public administration in that it operates within the open environment that is determined
by the polity of the time. The rush to statutorily rollup in local government caught up practitioners within a web
that among others being a failure to draw the line between performance management as a system that require a
model to ensure that it assist towards measuring what is purported for, being performance. Based on the
empirical engagement on the research done within few municipalities found in both Vhembe and Capricorn
Districts in Limpopo, this paper put forward a conceptual argument that some municipalities have at this stage
of local government state of development, still could not develop performance management systems
commensurate to the establishing legislation. Among the findings are that practitioners are still trembling over
the quagmire of not in the position of understanding for operational purpose as to what entails a performance
management system, performance system model and performance measurement. As such whatever is developed
in the name performance management system end up being a paperwork exercise for achieving different
purposes than being cascaded down to be aligned to the municipality’s strategic direction that can be measurable
to ensure accountability and gap identification for developmental course. The argument is put forward in a
critical perspective that exposes the variety of conceptualisations that practitioners are confronted with while
attempting to develop such systems. Transferring systems that have worked well in closed business like
organisations will remain another management fad that will haunt the much anticipated developmental local

government is South Africa for times to come.

INTRODUCTION

The idea of performance management is far from new — it has long been recognised that performance
needs to be managed (Williams, 1998:1). This is true whether one is concerned with performance at the
organisational level, the individual level, or any level in between. Over the years there have been so many
practices, techniques, tools, systems and philosophies that have as their aim the management of performance.
Section 38 of the South African Local Government Municipal Systems Act 32 of 2000 provide that a
municipality must establish a performance management system that is commensurate with its resources, best
suited to its circumstances and in line with the priorities, objectives, indicators and targets contained in the
Integrated Development Plan (IDP). The culture of performance management must be developed among the
political structures; political office bearers and councillors as well as its administration with the affairs of the

municipality being administered in an economical, effective, efficient and accountable manner. According to the

65



August 2013

White Paper on Local Government (DPLG, 1998:31) performance management is critical to ensure that plans
are being implemented, that they are having the desired development impact, and that resources are being used
efficiently. The Local Government Turnaround Strategy (LGTAS) of 2009 is among those plans intended for
such purpose after assessment of the state of Local Government in South Africa since the final phase of its
transformation in 2000. Empirical observations indicate that most municipalities have until as late, not yet in
position of developing such systems. This paper portrays such predicament through conceptual argument
emanating from a conducted study in some parts of the country by firstly reflecting on the need for performance
management in local government. The dimensional nature of performance management also has a stake in
relating it to the model that is necessary towards measurement. The conundrum that is created by the challenge
faced by practitioners to locate these properly leads to them regarding either a portion or part of the performance

management system as a finality.

THE NEED FOR PERFORMANCE MANAGEMENT IN LOCAL GOVERNMENT

Local government as the third sphere of government in South Africa is at the coal face for service
delivery and remains the only sphere of government closest to its constituency (Venter, 1998). Its performance,
just like that of government as the whole, is important to citizens and public managers’ alike (Van der Waldt,
2004:33). Citizens expect the law to be enforced, the environment protected, labour, health and safety laws
obeyed, and a plethora of goals accomplished. It is in that way that performance management has emerged as an
important tool to enable municipalities to become front-line developmental agencies that strive for high quality
service delivery (Sing, 2003:142). The Performance Management Guidelines for Municipalities Draft Il (DPLG,
2001:5) provide for performance management as a new requirement for local government in South Africa. It
being a specialised field with concepts usually interpreted and applied differently is unavoidable. The diversity
of views on what constitutes performance management is reflected in the diverse disciplines that have sought to
make a contribution to the topic (Smith & Goddard, 2002:248). The manner in which performance management
is applied in local government is subject to those diverse theoretical disciplines in discourse and impact largely
to the extent to which it is operationalised or put in practice. On this note it is of essence that for one to locate
the need for performance management in local government system like that of South Africa, an attempt be made

to conceptualise it.

Performance management conceptualisation

In general, literature reflects that the analysis of performance measurement systems is considerably
more extensive than the analysis of performance management systems (Broadbent & Laughlin, 2009:283).
Broadbent & Laughlin (2009:284) have observed that despite the work of authors like Fitzgerald & others
(1991), Otley (1999), Brignall & Modell (2000), Kloot & Martin (2000), to open the understanding of
performance management systems, the wider debate has, in some cases, been closed down again by
concentration on how to measure this wider emphasis — for instance through the Kaplan and Norton’s Balance
Score Card. In practice performance measurement is used interchangeably with performance management,
without proper contextualisation and confused with performance management system. For example Sing
(2003:127) state that a holistic perspective of the nature and meaning of performance management is useful.

Sing (2003:127) instead cited Rouse (1994) to refer to performance management as including the description of
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the range of processes, instruments and mechanisms that improves the quality of goods and services that are
provided to achieve objectives without conceptualizing the actual meaning of performance management. On the
other hand Ferreira & Otley (2009:264) view performance management system as a term including all aspects of
organisational control, including those included under management control systems. Much of the early literature
on performance management systems has been categorised under management control systems, which has
become a more restrictive term than was the original intention. Hence preference is made to use the more
general descriptor of performance management systems (PMSs) to capture a holistic approach to the
management and control of organisational performance like that of a municipality.

The South African Local Government Municipal Systems Act 32 of 2000 also adopts the concept of
performance management system. For many years the concept of performance management was synonymous
with micro-management of employee behaviour (Smith & Goddard, 2002:247; Johnsen, 2001). That eventually
makes the concept to be certainly has its roots in Taylor’s concept of “Scientific Management” that focused in a
closed business like organisational set up. The predominant early interest was therefore from the perspective of
human resource management (HRM), although some industrial companies had quite advanced management
control systems in place by the 1970s. Armstrong (2007:392) on the other hand instead contends that
performance management is not an HRM technique or tool; it is the natural process of management that in
essence includes local government management. Wherever there is management, performance must be the main
factor to be sought. If operationalising the local government system is about management, performance
management is natural to that process. Patel (1994:34) however contend that performance management is an
approach that harnesses the endeavours of individual managers and workers toward an organisation’s strategic
goal. It defines goals and the outputs needed to achieve those goals, it gains the commitment of individuals or
teams to achieve those outputs, and it monitors outcomes. Armstrong (2001:367) view it as a strategic and
integrated approach to delivering sustained success to organisations by improving the performance of the people
who work in them and by developing the capabilities of teams and individual contributors. It is strategic in the
sense that it is concerned with the broader issues facing the business if it is to function effectively in its
environment, and with the general direction that it intends to go to achieve longer-term goals (Armstrong,
2007:391). Smith & Goddard (2002:248) refer performance management to be characterised as an integrated set
of planning and review procedures that cascade down through the organisation to provide a link between each
individual and the overall strategy of the organisation. LeMay (2006:179) on the other hand defines
performance management as the systematic integration of an organisation’s efforts to achieve its objectives. In
municipal context, performance management can be regarded as an umbrella term for the total management of
municipal performance (Van Der Walt, 2007:111). The focus on strategic intentions by most of the authors cited
above reflect the broadness that can feature in an organisation that can relate to the municipality in terms of
integrated planning.

Rabie & Uys (2008: 90 cited in Rogers, 1999) who refer to the fact that performance management, if
narrowly viewed, as a set of tools and techniques that can be used by managers and politicians to manage the
performance within their own organisations, or it can be viewed more widely as a pattern of thinking that results
from a wide-ranging set of changing political, economic, social and ethical pressures that have impacted on
local authorities in ways that are more extensive than simply the deployment of specific techniques. Rogers

(1999 cited in Rabie & Uys, 2008:90) further related it to local government as the interrelated process that
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ensure that all the activities and people in local government contribute as effectively as possible to its objectives,
in a way that enables a local authority to learn and thereby improve its services to the community.

Venter (1998:45) regards the underlying philosophy of performance management as striving towards
maximised performance through the continuous measurement against clearly defined and agreed upon
standards. Pollitt (1999 cited in Smith & Goddard, 2002:248) contend that a typical performance management is
characterised by five processes that extend beyond the organisation’s boundaries. It consist of setting objectives;
assigning responsibility; measuring performance; feedback of information to decision making; and external
accountability. Otley (1999:365) reduces those five processes to five main issues that need to be addressed in
developing a framework for managing organisational performance and present them in as a set of questions.
Smith & Goddard (2002:249) on the other hand, provide four broad categories of actions that constitute
performance management. Such broad categories are formulation of strategy to determine what constitute
performance; development of performance measurement instruments; application of analytic techniques to
interpret such measures; and development of instruments designed to encourage appropriate organisational
responses to performance information. Fox & Uys (2001:105) regard performance management as consisting of
three elements, namely, performance planning, performance monitoring, and performance appraisal. From the
conception as presented above, it can be argued that performance management can be addressed from various
perspectives and dimensions. There is no uniform conceptualisation of performance management. The various
definitions by various scholars however cover various aspects that are common and related in most cases. Given
the varying circumstances of municipalities within the local government polity in South Africa, performance
management might not be in a state of being applied uniformly across the sphere. That instead makes
performance management in local government to be dimensional and open up for the possibility of it being
confused with performance measurement that in most cases is model based.

DIMENSIONS OF PERFORMANCE MANAGEMENT

In viewing performance management from a dimension perspective it is important to draw a distinction
between performance and performance management. Performance in its broadest sense has probably been an
issue in government for as long as government has been around (Van der Waldt, 2004:34). Yet performance is
itself an ambiguous term, and capable of no simple definition (Otley, 1999:364). There are different views on
what performance is (Armstrong, 2001:468). Many definitions of performance have been suggested by
organisational leaders, decision makers, and students of organisational management and performance (Enos,
2007:3). Otley (1999:364) view performance as being about doing the work, as well as about the results
achieved. At an organisational level of analysis, it is assumed that an organisation that is performing well is one
that is successfully attaining its objectives; in other terms, one that is effectively implementing an appropriate
strategy. Brignall & Modell (2000:288) present performance from the institutional theory insight to be
institutionally defined as institutional factors that determine the interests being pursued by organisations. In the
context of local government that relate to a performing municipality as the one that is successfully attaining its
objectives, that are in this case constitutionally provided for in the IDP as an appropriate strategy in place. Otley
(1999:364) however went further to raise a point that it is apparent that more attention need to be paid to the
definition of performance from the perspectives of relevant stakeholders. Various stakeholders involved in local

government have their perspectives on performance. The presence in public services of numerous stakeholders
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and multiple dimensions of performance imply a situation of considerable complexity in that large numbers of
interactions and trade-offs across the dimensions must be managed in order to satisfy the interests of differing
stakeholders (Brignall & Modell, 2000:287). In essence that implies that a chance of a common view of

performance management is neither there.

Stakeholder perspective

The Performance Management Guidelines for Municipalities Draft 1l (DPLG, 2001:9) allude that it is
important for each municipality to identify who its stakeholders are in relation to common stakeholder
categories for all municipalities. If performance has to be defined from the stakeholder perspective, the plethora
of definitions will prevail as each stakeholder view it from its perspective. As Svensson (2004:279) put it from
the service quality context that the encounter is recognised as being dependent upon the interactive process
between the service provider and service receiver. That interactive process then is described as a “theatre”, a
“show”, or a “performance”. That in it brings the scenario in there are those who are performing and those being
spectators in the whole process of service delivery. Yet the notion of developmental local government is not
about that. The essence here is the dimensions of both performance and performance management. According to
Armstrong (2001:468), performance as a multi-dimensional concept, the measurement of which varies,
depending on a variety of factors that comprise it such as perceptions, attitudes, structural systems,

competences, methods and workflow.

Performance in Dimensions

According to Kearney & Berman (1999:15) the dimensions of the nature of performance is illustrated
by the modification of perceptions and attitudes; modification of authority system; structural re-organisation; the
process of measurement and evaluation; modification of work methods through technology; retraining and
replacement; modification of the workflow; and introducing a new work programme. The dimensions help in
understanding a great deal about the process of improving organisational performance (Van der Waldt,
2004:39). It illustrates why there is some confusion about various definitions of performance as such it depends
on the dimension on which one is focusing. These dimensions may contradict one another in a given polity like

that of municipalities in South Africa.

Performance management in dimensions

In presenting dimensions in performance management, Sing (2003:129) cited the Organisation for
Economic and Co-operation Development (OECD) to refer to critical concepts and elements, such as value for
money and quality consciousness as fundamental to the theory and practice of performance management. In the
public sector, value-for-money can be characterised as “proxy for profit” (Sing, 2003:129). According to Rouse
(1994 cited in Sing, 2003) value-for-money may be defined as the economic acquisition of resources and their
efficient utilisation to realise the objectives of an institution, simultaneously achieving economy, efficiency and
effectiveness. This will be seen how it relates to the model that will have to be buildup with the system for

achievement in the ensuing paragraphs.
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Economy

Economy refers to the acquisition of inputs of appropriate quantity and quality at the lowest cost. All
relevant costs of inputs should be included in any assessment of economy (Sing, 2003:130). These inputs can
relate to human and financial resources, facilities, assets, information, time and various consumables. Fenwick
(1995 cited in Sing, 2003:130) acknowledges that the most substantial definitions of economy are problematic
in that the quality specifications may be omitted or disputed. In practice economy can be a compromise between
cost and quality. The workmanship in the delivery of infrastructure projects in South African municipalities bear
naked examples.

Efficiency

Efficiency denotes the relationship between inputs and outputs (Sing, 2003:130). An efficient activity
produces the maximum output for input received; it has minimum input for any given quality and quantity of
service provided. According to LeMay (2006:24) efficiency refers to the ability to produce a desired good,
service, or effect with minimum of effort, expense, or waste. Since ambiguities can arise in common sense and
ideological use of the term, municipal functionaries may regard efficiency as the link between inputs and
outputs, with precise nature depending on the specific needs and conditions prevailing in the particular
municipality (Fenwick, 1995:111). On the other hand LeMay (2006:186) put it that the common challenge
facing any public sector institution is the difficulty of measuring efficiency. Without a bottom line indicator,

how do public managers determine how efficiently their agencies are operating?

Effectiveness

Effectiveness refers to the extent to which an activity or programme achieves its intended objectives
(Sing, 2003:132). Its exclusive focus is outputs, outcomes and impacts. At the level of activity the interpretation
of effectiveness may be simple, however, often the objective of sub-programmes and are subjective and
intangible. This is the most important dimension as related to local government as improving people’s lives is a

matter of outcome based.

PERFORMANCE MANAGEMENT: A MODEL PERSPECTIVE

Performance management model is a novel concept in developing countries relative to developed
economies (Mwita, 2000:26). Public managers need to consider available models and techniques to ensure that
resources are optimally utilised to the maximum benefit of society (Van der Waldt, 2004:175). Various
performance management models, tools and techniques are applied to ensure performance management in local
government. Some models and techniques are applicable to private sector organisation while others are specific
for public sector. It is of utmost importance that private sector models and techniques are not merely adopted for
the public sector; the public sector is far too unique for that (Van der Waldt, 2004:171). Rather, public sector-
specific models and techniques should be developed or private sector models and techniques should be adjusted
to make them applicable to the public sector context. The most common performance management models,
systems and techniques that can be utilised to measure the success of performance initiatives and policy

programmes in the public sector are briefly discussed below as identified by Van der Waldt (2004:171). The
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models, systems and tools are not limited to those identified below, but the exposition of these ones will serve

purpose for this paper.

Three—Es Model

The Three-Es model refers to measures of economy, efficiency and effectiveness (Van der Waldt,
2004:179). The relationship or link between inputs, outputs and outcomes may thus be described in terms of
economy, which refers to the cost of inputs that are used to produce outputs; efficiency, which relates inputs to
outputs, that is, the cost of inputs used per unit of output; and effectiveness, which illustrates the extent to which
the outputs or services of a programme are successful in achieving stated objectives or priorities (Van der
Waldt, 2004:179). The model derive a simplistic notion that have been covered in terms of section 195(1)(b) of
the Constitution of the Republic of South Africa of 1996. Such provision tends to tempt practitioners to
approach performance management from a notion that end up not enabling systems to achieve its objectives in

local government.

Quality Management Models

The word ‘quality’ brings to mind terms such as inspection, process control, auditing, standards and
ISO 9000 (Van der Waldt, 2004:182). While quality indeed includes these principles, it also includes, for
example, management systems and continuous improvement, customer satisfaction and market focus, teamwork
and the well-being of employees. A variety of quality models, tools, and techniques can be used to measure
performance. The question that remains unanswered in local government is to the extent to which quality can be
assured as most of the services are beyond quantification. Technical related infrastructure projects may however
be subjected to evaluation that is within this model perspective, but the impact or outcome thereof that remain

the major intention of governmental service delivery is impossible to quantify for quality management.

Business Excellence Framework and the European Foundation for Quality Management

The Business Excellence Model is a generic model that allows a holistic approach to be taken to the
management of an organization’s quality system (Van der Waldt, 2004:183). The search for excellence and
dissemination of ‘best practice’ is the underlying philosophy and a major function of the Business Excellence
Model. The model identifies four categories of business results, namely, key performance results which can be
in the form of finance, society, people and within the mechanics of the model, the most important category of
customer results (Burtonshaw-Gunn & Salameh, 2009:54). These quantitative results are underpinned and
driven by services of five qualitative enablers comprising of leadership, people, policy, partnership and process
management. The use of the model does not guarantee objectivity in performance management as the enablers

remain qualitative in as much as they are underpinned by quantitative results.

South African Excellence Foundation Model

The Business Excellence Model (BAQF) and the European Foundation for Quality Management
(EFQM) are the catalysts for the development of the South African Excellence Foundation’s Excellence Model
(Van der Waldt, 2004:184). The Excellence Model is a generic plan that can be applied to both public and

private sectors. The model provides a framework and direction which encourage a culture of performance
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excellence (Van der Waldt, 2004:185). It can be argued that the model is a version that has the combination of
the characteristics of the BAQF and EFQM that is being customised to South African circumstances. Its
advantage of being applicable in both public and private sector can be useful whenever there are services that
require a model to take a specific required form. For example municipalities have to collect revenue for both
user and consumer services that is profit driven to qualify for a business like private sector approach. However
the developmental nature of the South African local government dispensation may provide limitations to the
model as there are free basic services to be delivered.

Citizens’ Charter

Citizen’s Charters are official frameworks for assessing and awarding quality in the public sector
particularly, but may also be applied by private companies as part of customer service standards (Van der Waldt,
2004:186).The essential idea behind charters is to increase the quality of life in society and to pay attention to
the needs of citizens. The ultimate purpose is to renew citizen trust not only in public services but in the state
(Van der Waldt, 2004:187). In a way the model is being applied in South Africa through public service opinion
comments that are based on the ontology of “Batho Pele” principles. It can be argued that the observable trends
in South African local government system where residents organized themselves either as Ratepayers
Associations or Concerned Groups relate to this model. The model may however tend to pseudo political

activities that can render local government ineffective.

Quality Awards

There are a variety of quality award competitions in the private as well as the public sector (Van der
Waldt, 2004:187). In South African local government there are various awards for best performing
municipalities in various service delivery categories. A public quality competition award may be defined as a
performance measurement instrument, which fosters innovation and quality in the process of the paradigm shift
taking place in the ‘new public management’ of many countries. The competition among the participants of an

award programme is supposed to motivate other actors of public agencies.

The Balanced Score Card

Developed by Kaplan & Norton in 1996, the Balanced Scorecard is a set of measures that could give
public managers as fast but comprehensive view of the organisation’s performance and include both processes
and result measures (Van der Waldt, 2004:187; Cokins, 2009:27; Johnsen, 2001). The complexity of managing
policy programmes and projects requires that managers be able to view performance in several areas
simultaneously. A balanced scorecard or a balanced set of measures provide that valuable information
(Holbeche, 2005:248). The balanced scorecard advocated that the organisation strategy must be communicated
throughout the organisation using visual maps and shifting performance measures to individual components of
the organisation. Cokins (2009:93) has noted that the early indication of trouble is the confusion about what a
balanced scorecard is and what its purpose is when applied as a model in practice (see also Johnsen, 2001).
Although Kaplan & Norton (1996) have devoted time in developing what can be regarded as a comprehensive
model, in practice public managers and practitioners have no consensus in uniformly describing it for proper

application. Balanced Scorecard as performance measurement model therefore becomes an addition to the
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complexity of measuring performance in developmental local government. Cokins (2009) and Johnsen (2001)
noted that the application of balanced scorecard will also depend on the ontological stand of practitioners in
relation to excessive rational precision informed by Newtonian mathematics or the Darwinian relative

application.

The Integrated Provincial Support Programme (IPSP)

The Integrated Provincial Support Programme (IPSP) is a multi-year strategic programme of South
African Government to support targeted provincial governments in achieving and sustaining poverty alleviation,
the effective rendering of basic services and good governance through the implementation of their respective
Provincial Growth and Development Strategies (PGDS) (Van der Waldt, 2004:190). It was conceived in 1999 as
a partnership, initially, between the Development Bank of Southern Africa (DBSA) and some South African

provincial governments.

Benchmarking

Benchmarking can be seen as an important management tool of Total Quality Management (TQM)
(Van der Waldt, 2004:191). The aim is to identify competitive targets which render the weak points of
benchmarking organisation visible and to establish means of improvement. Performance targets set are informed
by a comparative performance data on other similar agencies and programs (Poister, 2003: 65). It is a
continuous, systematic process of measuring products, services and practices against organisations regarded to
be superior with the aim of rectifying any performance gaps. A major challenge in using benchmarking
approach is to find a truly comparable programs or agencies in the first place, or to make adjustments for
differences in operating conditions in interpreting the performance of other entities as the basis for setting
targets for a particular program or agency. In local government it can be said that it is difficult to compare
municipalities as they have different circumstances. But in most cases benchmarking is used as an ideal

comparison on other aspects of local governance.

The Servqual model

The Servqual (Service/Equal) approach begins with the assumption that service quality is critically
determined by the difference between customers’ or consumers’ expectations and their perceptions of the
service actually delivered (Van der Waldt, 2004:195). Service quality management may be described as the
process of minimising the performance gap between actual delivery and customer expectation (Mwita, 2000:
20). In order to improve the service quality, managers have to adopt “customer-oriented” techniques because
service providers directly address user needs. In this regard, the Performance Management model appears to be
the most ideal. In a pragmatic approach, some scholars attempt to define service quality by identifying gaps
between provider and consumer in their respective perceptions of service quality (Ballantine & Modell, 1998) or
the performance measures they use (Fitzgerald & Moon, 1996). In every economic entity, however, top
management must be the frontiers of identifying these “performance gaps” and providing the avenue,
framework and empowerment for their therapy. Performance and quality management is concerned with

maximising the value added through the Performance Management process such that the initial “costs” are
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exceeded by the subsequent “benefits” derived from deliverance (Horton & Farnham, 1999). In as much the
model can be ideal, the definition of quality of a service remain relative in local government and also varies in

terms of need.

Process Mapping and Flow Charts

Process maps and flow charts are the most commonly used methods for designing and analysing
processes and the most widely used of all problem-solving tools (Van der Waldt, 2004:195). According to Van
der Waldt (2004:195) the Process Approach is the System Approach to Management, which states that
“identifying, understanding and managing inter-related processes as a system to contribute to the organisation’s
effectiveness and efficiency in achieving its objectives”. Within this context, the quality management system

comprises of a number on interrelated processes.

PERFORMANCE MANAGEMENT: A MEASUREMENT ISSUE

Performance measurement is founded in public administration (Nyhan & Marlowe, 1995:334) and is
not a recent innovation (Ho, 2003: 162). Performance measurement is an old idea that has taken on renewed
importance (Poister & Streib, 1999:325; Ho, 2003). Measuring workload and worker efficiency was clearly part
of the scientific management approach at the turn of the century. The early studies of Taylor (1911), Willoughby
(1923), Gulick (1937) and Ridley & Simon (1938) each shared concerns for the development of administrative
procedures and practices to ensure efficient delivery of services (Nyhan & Marlowe, 1995:334). Performance
measurement in the public sector is concerned with the assessment of performance of organisations,
organisational units, and programs (Pollanen, 2005:5). According to De Bruijn (2002:4) performance
measurement is a very powerful communication tool: it reduces the complex performance of a professional
organisation to its essence. It thus makes it possible to detect poor performance, allowing an organisation to be
re-adjusted if it performs poorly.

Performance measurement can thus also play an important role in acquiring legitimacy for government
action (De Bruijn, 2002:4). The idea behind performance measurement is a simple one: a public organisation
formulates its envisaged performance and indicates how this performance may be measured by defining
performance indicators (De Bruijn, 2002:7). After the organisation has performed its efforts, it may be shown
whether the envisaged performance was achieved and what the cost was. However, De Bruijn (2002:7) contends
that the problem is that the effects of interventions either by an authority are often difficult to measure because
public performance is multiple and is achieved in co-production. Further the more period between an
intervention and its eventual effect may be long. This makes it impossible in many cases to measure the final
effect of an intervention by an authority, not least when abstract goals such as livability, safety, integration or
quality are involved (De Bruijn, 2002:7). What is measurable is direct effects of interventions by an authority,
the outputs, while in some cases — somewhere between direct effects and final effects — intermediate effects

might be identified, which are also measurable.
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Different Methods of Measuring Performance

Several methods have been used in the public sector to assist performance measurement development
and analysis (Nyhan & Marlowe, 1995:335). According to Ammons (1995:37), for many years, measurement
proponents have urged local governments to report not only how much they spend, but also how much they do,
how well they do it, how efficiently, and, ideally, what their actions achieve. Advocates promised that more
sophisticated measurement systems will undergird management process, better inform resource allocation
decisions, enhance legislative oversight, and increase accountability. According to Bouckaert (1993), effective
performance measurement system must meet certain standards of validity, functionality and legitimacy. Such

standards are briefly discussed below as follows:

Validity

According to Boukaert (1993:13), valid performance measures are sound, cogent, convincing and
telling. Validity could be enhanced by pursuing best practices, focusing on the desirability of measures rather
than data availability, and considering quality. Validity refers to the internal strength and mechanism, a theory, a
system, a classification (Bouckaert, 1993:31). The technical soundness of the measure itself guarantees validity.
Validity is the degree that which is intended to be measured is being measured (DPLG, 2001:30). A prototype
example is, if it is intended that a measure the percentage of households with a legal electricity connection and
the measurement gives the number of households with an electricity connection, and then the measurement is

invalid in that the measure was intended to establish households with legal electricity connection.

Functionality

Regarding the interaction of measures in measurement system and the organisation, Bouckaert
(1993:38) identified three possible directions that stretch from a naive belief in neutrality to an awareness of
possible dysfunctionality. For neutrality measures must not affect performance. This is a purely mechanistic and
scientific management approach that differs from a human relations approach or systems approach because of its
purely objective and technical use. Measures and measurement must be and are placebos. They must guarantee
improvement. The design task is to find accurate, conclusive, reliable measures that are also motivating.
Accuracy refers to the extent to which the measurement is unambiguous and the degree of error is low (DPLG,
2001:30). Reliability is the degree to which, if the measurement is repeated under exactly the same conditions, it
yields the same result (DPLG, 2001:30).A prototype example is, if the cleansing department of a municipality
measures three times, immediately after each other, the percentage of dwellings that have not received a refuse
collection service in the previous month and arrives at three very different percentages, and then the system is

unreliable. Measures and information have an active, not purely, informing function.

Legitimacy
Performance measurement becomes increasingly an element in a strategy of accountability to obtain
discharge for responsibilities that are decentralised or devolved (Bouckaert, 1993:37). This turns measurement

from an internal and technical matter into an external and, if not political, at least rhetoric matter.
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MEASURES AND INDICATORS OF PERFORMANCE

Various concepts and processes underpin the understanding of the nature, scope and application of
instruments of and mechanisms for performance measures and performance indicators (Sing, 2003:135). In
discussing measures and indicators of performance in local government it is important to elaborate on
performance standards, performance indicators, performance indicators, and performance targets as they applied
in performance measurement. The discussion will present a critical perspective on the complex nature of each

aspect to reflect the challenge which always exists in the real practice of local government.

Performance Standards

A criterion is a key factor, characteristic or standard by which something can be assessed (Sing,
2003:136). Criteria may be general as a key performance area, or detailed and specific, such as a measurable
target. In terms of the Local Government Municipal Planning and Performance Management Regulations of
2001, a municipality must, after consultation with the local community, develop and implement mechanisms,
systems and processes for the monitoring, measurement and review of performance in respect of the key
performance indicators and performance targets set by it. That requires standards to be in place for purposes of
developing, implementing mechanisms, systems and process for monitoring performance. The mechanisms,
systems and processes for monitoring in must provide for reporting to the municipal council at least twice a
year; be designed in a manner that enables the municipality to detect early indications of under-performance;
and provide for corrective measures where under performance has been identified. Performance measures must
include the measurement of costs, resources and time used to produce outputs in accordance with the input
indicators. They must also include the extent to which the municipality’s activities or processes produced
outputs in accordance with the output indicators as well as the total improvement brought by outputs in
accordance with the outcome indicators of the municipality. The mechanisms, systems and processes for review
must at least identify the strengths, weaknesses, opportunities and threats of the municipality in meeting the key
performance indicators and performance targets set by it, as well as the general key performance indicators
prescribed. When reviewing key performance indicators set by the municipality local community must be

allowed to participate.

Performance Indicators

De Bruijn (2002:7) put it that the central idea behind performance measurement is a simple one: a
public organisation formulates its envisaged performance and indicates how this performance may be measured
by defining performance indicators. After the organisation has performed its efforts, it may be shown whether
the envisaged performance was achieved and what the cost of it was. The Performance Management Guide for
Municipalities (DPLG, 2001) describes performance indicators as measurements that tell whether progress is
being made in achieving the goals of a municipality. They essentially describe the performance dimension that
is considered key in measuring performance of a municipality. But it need to be stated for the purpose of this
paper that for a municipality to define its performance indicators, a context of the municipal council’s vision and
mission is very important (Cokins, 2009: 98). The moment performance indicators have a context it become
complex, more importantly if the context has to be derived from the vision and mission of the municipal

council. It needs to be stated that the municipal council’s mission and vision emanate from its strategic plan
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which has been built up in the IDP. In local government, establishing performance indicators for performance
management purposes is also compounded by the nature of goods and services municipalities are supposed to
provide. The Local Government Municipal Planning and Performance Management Regulations of 2001 define
three types of indicators that must be reflected in the municipality’s performance management system. The
indicators are input indicators that means an indicator that measures the costs, resources and time used to
produce an output; outcome indicator that means an indicator that measures the quality and or impact of an
output on achieving a particular objective; output indicators that means an indicator that measures the results of
activities, processes and strategies of a program of a municipality. The Regulations further provide that key
performance indicators of a municipality must be measurable, relevant, objective and precise. In setting such
key performance indicators, a municipality must ensure that communities are involved; and the key performance
indicators inform the indicators set for all its administrative units and employees; and every municipal entity and

service provider with whom the municipality has entered into a service delivery agreement.

Performance Targets

Performance targets are closely linked to measures and indicators, and are usually used in combination
with measures and indicators (Sing, 2003:137). Performance targets express a specific level of achievement,
often in increased number of outputs, or decreased costs and time. Municipalities must have clear objectives
through the IDP which are able to transform to clear performance indicators for purposes of having targets
(DPLG, 2001: 24). In terms of the Performance Management Guideline for Municipalities (DPLG, 2001) a
municipality must identify baseline measurements which serves as the measurement of the chosen indicator at
the start of the period. If performance is seen as a race, the baseline is the starting position and the target is the
finish line. In setting targets it is important for the municipality to know how it is performing at the current
moment so as to tests whether the chosen indicator is in fact measurable and whether there are any problems
associated with it. It is important to know the date when the baseline measurement was relevant. For example, if
the municipality cannot measure its baseline at the given moment, and have to rely on data from the last census,
it should clearly be noted that the baseline measurement is relevant to the date of the last census. The
development of performance management system in a municipality may then look at all the indicators set, and
identify targets for each. In terms of the Local Government Municipal Planning and Performance Management
Regulations of 2001 such performance targets need to be practical and realistic, measurable in terms of
efficiency, effectiveness, quality of product and impact of the performance of the municipality, administrative
component, structure, body or person for whom the target is set, and be commensurate with available resources,
municipality’s capacity, and be consistent with the municipality’s priorities and objectives set out in the IDP.
The priorities and objectives as set out in the IDP lays a foundation for performance targets and a base for such
targets. These make the interaction between the IDP and the Performance Management System to be rich and

inseparable for modern rational analysis.
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CONCLUSION

In reality, municipalities do not yet have direct influence on realisation of the putting into place
performance management systems that can be operationalised and talk to the actual strategic imperatives as
reflected in their IDPs. Performance Management is at times confused with performance measurement without
locating within it a model to guide practitioners in developing one. Performance management entails more than
just performance measurement. The application of various models in dealing with performance management
also possesses a challenge in local government. The models themselves require various theoretical
interpretations which is not readily available in local government. Performance measurement on the other hand
is not a straight forward simplistic counting within the terrain like that of local government. Creative and
learning institutional approach will be ideal in ensuring that the concept of developmental local government is

South Africa survive beyond the legacy of those conceptualised it.
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ABSTRACT

Local government has emerged from a prolonged transition to face a second generation of challenges,
namely unfunded mandates. Compliance with the current financial management system is a constant challenge
for local government. To complicate matters, local government is challenged by the dilemma of unfunded
mandates which are a manifestation of the phenomenon of governing from the centre. National government
through various strategies imposes national mandates on provincial and local government at the expense of the
latter. The incidence of unfunded mandate reflects a power hierarchy. Unfunded mandates are generally a
significant indicator of the relative weakness of national government because it is often local government
occupying constitutionally and politically the weakest position in the hierarchy that is burdened with new
responsibilities. In decentralized and federal government systems, provincial/state and local governments reject
unfunded mandates because they shrink their policy space, limit their expenditure choices and ultimately local
government’s accountability to their electorates. Further, these systems of governance establish a hierarchy of
authority that creates notions of self-rule by national government. Unfunded mandates reflect systemic
weaknesses of decentralised or federal allocation of powers and functions. Although there are principled
objections, unfunded mandates remain constitutional. Given the wide incidence of unfunded mandates the
critical question arises as to how in a decentralised system, one level of government can impose mandates with

cost implications on another. How is it constitutionally justifiable?

INTRODUCTION

The confusion and challenges emanating from unfunded mandates are shared by most decentralised
and federal systems of government. Unfunded mandates are a characteristic arising from the division of powers
between two levels of government. The problem is aggravated when a third level of government is added,
namely local government. This leads to concurrency of powers and functions, which causes an element of
confusion about who does what. Since their inception some municipalities have raised the issue that they are
compelled to perform functions which are not allocated to them in terms of the Constitution and legislation on
powers and functions (Financial and Fiscal Commission, 2012). Local government has also pointed out that they
face unfunded or underfunded mandates as a result of policy decisions made at national level. These decisions
have financial implications, but come without the necessary funding for their implementation. Essential legal
procedures need to be followed when assigning and delegating additional functions or powers, to other spheres
of government. In a number of functional areas there are weak legal basis for local government’s activities. A
clear example of the latter relates to the functioning of libraries.

The argument in this paper is developed in the context of different federal type states that have sought
to deal with unfunded mandates, namely, the United States of America and Australia. Despite significant
constitutional differences in these countries, there appears to be remarkably similar response to issues of

unfunded mandates. This paper argues that the approach for curbing or containing unfunded mandates are
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twofold, namely, radical intervention to impose a clear prohibition on the imposition of unfunded mandates
similar to that done by the United States of America and Australia, and the more general approach is to

admonish the transferring legislature or authority to stop, evaluate and consider before imposing a mandate.

CHALLENGES OF DEFINING UNFUNDED MANDATES

The concern about unfunded mandates and the nomenclature used to define and refer to unfunded
mandates is varied in federal and decentralised systems. Unfunded mandates assume various names in different
countries. In Australia it is referred to as “cost shifting” (Sansom, 2009:20), and in Canada it is referred to as
“service responsibility downloading” (McMillan, 2006:52), while in South Africa and in the United States of

3

America, it is commonly referred to as “unfunded mandates”. Definitions of unfunded mandates generally
emphasise costs and shifts in responsibility. A broader definition is proffered by state and local governments
who are subject to federal intervention, while a more narrow definition is advanced by federal governments
(Steytler et al., 2011: 1).

In South Africa, a restricted definition was adopted, restricting it to the transfer of functions. The
concept of unfunded mandates is further restricted to local government because of its limited application to
provinces (Steytler et al., 2011: 4). To deal with unfunded mandates and the constraints they place on local
government, the Local Government: Municipal Systems Act No 32 of 2000 (hereafter referred to as the
Municipal Systems Act) was amended in 2001 to include provisions to regulate the transfer of functions to local
government. The 2003 amendments to the Municipal Systems Act, 2000 specifically, sections 9 and 10 aims to
prevent unfunded mandates flowing from legislative assignments and the 2003 amendments to the Financial
and Fiscal Commission Act No 97 of 1997 requires organs of state to assess the financial and fiscal implications,
and to obtain the Commission’s recommendations, before functions that are assigned to other organs of state in
another sphere of government becomes law. The Municipal Systems Act, however, does not accurately define
that which it intends to prevent. The Municipal Systems Act prescribes procedural requisites that apply to
legislative or executive processes that assign a “function or power” to local government.

Broadly unfunded mandates refer to situations in which sub-national governments are legally mandated
in terms of the Constitution or in terms of policy pronouncement to undertake specific functions, but do not
receive funds from nationally raised revenues in order to perform these functions (Khumalo & Mokate,
2007:271). A narrow definition confines “unfunded mandates” to the transfer of new functions not
constitutionally assigned to provincial or local government. Section 10A of the Municipal Systems Act contains
what appears to be closest to a definition of “unfunded mandate” where the transferring organ of state is
instructed to ensure funding and capacity building to accompany assignments that, impose a duty; fall outside
of the municipality's original constitutional powers, and have financial implications. While the definition clearly
includes the explicit imposition of new functions on local government, it does not extend to the reduction of
funding or revenue-generating powers, the regulation of compliance requirements or the filling of service
delivery gaps, left by national and provincial governments (Steytler et al., 2011: 4).

South Africa’s progressive Bill of Rights with its resource-intensive socio-economic rights introduces a
further complication that eludes the definition provided in the Municipal Systems Act. The critical question is
whether fundamental rights, such as the right to primary health care and the right of access to housing result in

unfunded mandates. National and provincial governments are constitutionally responsible for these functions,
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but local government is often the first tangible point of contact where citizens claim their constitutional rights.
This definitional aspect may be solved by the courts which have generally voiced contempt at intergovernmental
controversies over the state's responsibility to care for the destitute (Steytler et al., 2011: 4).

The United States Unfunded Mandate Reform Act, 1995 (hereafter referred to as UMRA) stipulates that
a mandate arises from an enforceable duty imposed on states, local authorities, tribal authorities or the private
sector, or from a reduction or elimination of prior funding for compliance with such duty. An unfunded mandate
does not arise when the duty is a condition of federal assistance or from participation in a voluntary federal
program. In terms of UMRA an unfunded mandate must be accompanied by costs. In determining costs only
direct costs are taken into consideration. Further, a cost also arises when the federal appropriations are reduced
or eliminated for a mandate previously imposed and funded. The objective of UMRA was not to displace or
eliminate unfunded mandates, but rather to promote decision-making by compelling the Congress and Federal
agencies to consider the cost of imposing mandates on states, local and tribal governments, and the private
sector.

In Australia the federal House of Representatives Standing Committee on Economics, Finance and
Public Administration found difficulty in formulating a consensual view of unfunded mandates, or cost shifting
(Steytler et al., 2011: 4). In Australia local governments defined the concept “unfunded mandates” very broadly.
The Australian Local Government Association identified at least three forms of cost shifting/unfunded
mandates. The first is where local authorities are required to provide services that previously were performed by
other spheres of government. The second is where the federal or state governments require local government to
provide concessions or rebates on their revenue resources without compensation. The third is where the
supervising governments require that local government undertake cost compliance activities.

Taking cognisance of the challenges in defining unfunded mandates, it is apparent that unfunded
mandates will always be a contested terrain between the different levels of government. While local
governments strive for a broad concept, national government endeavours to narrow the ambit of unfunded
mandates. As a result of the inevitable consequence of a lack of consensus in defining unfunded mandates, it is

apparent that it is difficult to agree on the extent and cost of unfunded mandates.

CONSTITUTIONAL AND LEGISLATIVE CHALLENGES OF UNFUNDED MANDATES

The Constitution of the Republic of South Africa, 1996 (hereafter referred to as the Constitution),
defines the functions and relationships of the different spheres of government in South Africa. With regard to
the local sphere of government both the national and provincial governments may impose mandates on local
government. Provinces have concurrent powers in functional areas listed in Schedule 4 (shared with the national
government) and exclusive powers with regard to Schedule 5 matters. Municipalities have powers in respect of
the functional areas listed in Schedule 4B and 5B. All residual matters fall under the jurisdiction of the national
government. Provincial legislatures may also regulate the functional areas pertaining to the list of competencies
in Schedule 5B of the Constitution. Both national and provincial legislatures may assign any of its legislative
competencies to local government. The latter is also applicable to the assignment of executive powers, but in
such an instance, the agreement of the municipality concerned must be obtained.

In a highly centralised federal system, such as South Africa, a clear division of powers and functions is

neither provided nor envisaged in the Constitution (Steytler et al., 2011: 8). Subject to a qualified override the
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national parliament may legislate freely at will with regard to the list of concurrent functions in Schedule 4 in
the provincial sphere of government. In the case of exclusive provincial competencies listed is Schedule 5, the
national parliament may still intervene in listed circumstances. There are thus very few limitations on the
national parliament to impose mandates on the provinces. It is rather contradictory and ambiguous as provinces
to not have their own sources of revenue which could fund additional functions. With 97% of their income
derived from national transfers, there is little incentive for national government to burden them with additional
tasks, the payment for which would come in any event from the national government (Steytler et al., 2011: 8).

The Constitution draws a link between the functions of the different spheres of government and the
funding to perform that mandate. Section 227(1)(a) of the Constitution provides that: “Local government and
each province is entitled to an equitable share of revenue raised nationally to enable it to provide basic services
and perform functions allocated to it.” The entitlement to an equitable share is thus linked to basic services to be
provided.

The following are some of the examples of the existence of unfunded mandates in South Africa
(Financial & Fiscal Commission, 2012: 86):

e Health service (primary health care): Municipalities often cite primary health care as an unfunded

mandate. The National Health Council in 2005 resolved that primary health care would be a provincial
responsibility, and municipal health services would remain a municipal responsibility. In terms of the
2005 resolution, municipal clinics were to be transferred to the provincial health structures in a process
known as “provincialization”. However, in 2007 the South African Local Government Association
(SALGA) advised all municipalities to halt all further transfers of primary health care to the provincial
government until clarity had been reached on what constitutes primary health care. Since then no
primary health care services have been provincialized from any metropolitan municipality in South
Africa.
The Constitution lists “Municipal health services” as a Schedule 4B function. Municipalities that
provide primary health services must adhere to national standards which entail, inter alia, the provision
of free health services. Municipalities thus feel compelled to provide this service and to uphold a
legally prescribed standard in doing so, which inadvertently comes at a cost. Municipalities that
perform primary health services do so in terms of agency agreements which generally provide for
inadequate funding arrangements.

e Libraries other than national libraries are a Schedule 5A functional area that falls within the exclusive
legislative competence of a province. Municipalities have no comparable competence. As an exclusive
provincial competence, provinces are active in this functional area, but only to a limited degree. There
has been no legislative or executive assignment by the provinces of the library function to
municipalities. However, until the Constitution became operational, libraries were a local government
function, and most public libraries are currently still administered and funded by municipalities. For
example, in the Western Cape there are 148 library sites in non-metropolitan areas, and 105 in the City
of Cape Town. The Province administers libraries in only three municipalities which were apparently
due to the refusal of the municipalities to continue with the library function in 2000. The critical
question is then why do municipalities continue to perform a function that is not legally theirs. The

answer is situational. It is socially and politically unacceptable for municipalities to close their libraries
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knowing that the provincial government may not take over or provide adequate compensation for this

function.

FRAMEWORK FOR MANAGING UNFUNDED MANDATES

It is clear that unfunded mandates exist between the different spheres of government. According to the
FFC (2012: 90), a total of six metros have spent an additional amount of R3,819 billion in 2008/09 and R4,194
billion in 2009/10 in the provision of existing unfunded mandates. To date there has been varied responses to
unfunded mandates. In certain instances, the prohibitions of unfunded mandates have been adopted as a control
measure. In other instances unfunded mandates have been highlighted as a political issue.

Government should take steps to ensure that all mandates have a legal basis (FFC, 2012:91). The
functions performed by each sphere of government should have a secure legal footing. Performing functions
falling outside the mandate of local government impinges upon the lawfulness of their budgets, although their
expenditure is not necessarily illegal. Further, government should undertake a review of the extent of
compliance with legal procedures for the assignment and delegation of functions, as stipulated in the
Intergovernmental Fiscal Relations Act, the Financial and Fiscal Commission Act No 97 of 1997, the Division
of Revenue Act and the Local Government Municipal Systems Act. More specifically, it is recommended that
compliance with the following legal requirements should be assessed:

e The financial and fiscal implications of a function shift on the sphere of government or organ of state.

The organ of state initiating a general assignment must provide these implications to the Financial and

Fiscal Commission for its recommendations to the Minister of Finance as prescribed by section 3 of the

Financial and Fiscal Commission Act.

o All resources associated with delivering a service associated with a function to be shifted are
transferred. These should include current assets, budgets and all future resources. There should be
evidence of a decision taken by the executing authority of the assigning or delegating department or

organ of state that this is acknowledged and pledged.

According to Zimmerman (1995: 88), during the late nineteen seventies and early nineteen eighties, and again in
the early nineteen nineties in the United States fifteen states amended their constitutions to curb unfunded
mandates. The following methods were employed:

e  Prohibiting the imposition of some or all types of state mandates;

e Requiring reimbursements of all or part of the costs associated with the mandates;

e Delaying the implementation date of a mandate;

e Authorising local governments to ignore an unfunded mandate;

e Requiring a two thirds vote of each house of the state legislature for imposing a mandate;

e Authorising the governor of a state to suspend a mandate; and,

e  Providing that the implementation date of a mandate is delayed.

In addition to the employment of legal measures in managing unfunded mandates, the

intergovernmental political approach has been adopted in the United States of America at federal level, South
Africa and Australia. In the United States, the objective of UMRA was not to disband unfunded mandates but to

promote decision-making by compelling the Congress and federal agencies to consider the cost of imposing
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mandates on states and local and tribal governments. The latter approach was called the “stop, look and listen”
approach to mandates (Posner, 1997:53). The key instrument in managing an unfunded mandate is to provide
Congress with information about the cost impact that federal legislation may have. The key player in this
process is the Congressional Budget Office (CBO). The CBO must prepare so-called mandate statements which
must identify and describe federal mandates in proposed legislation, quantify, where possible, the direct cost of
such mandates. Further, the CBO must provide an estimate of anticipated indirect costs, and secondary effects.
The procedural device provided by UMRA is that a law that creates an unfunded mandate is out of order, but
may be overruled by a majority vote (Steytler et al., 2011: 11). The CBO’s statement is part of the legislative
process and any bill or joint resolution is out of order, unless there is a CBO mandate statement. Any member of
Congress may raise a point of order stopping the bill, but such procedural device can be overridden by a simple
majority in the committee before which it serves. Although this procedural device is weak, it at least forces the
committee to consider the matter. The procedure discourages the imposition of unfunded mandates (Anderson &
Constantine, 2005:3). Posner (2007: 395) submits that UMRA promotes accountability which could embarrass

mandate proponents and rally opponents.

Legislative awareness of unfunded mandates reduces the incidence of unfunded mandates. It enables
affected governments to lobby against them, restraining federal government to some degree (Posner, 2007:390).
It was reported that during the first decade of UMRA the CBO reviewed over 5200 bills, resolutions, and
legislative proposals of which 12% contained an intergovernmental mandate (Steytler et al., 2011: 12). Of those
nine percent would have exceeded the threshold, but in the end only five bills, where the cost of unfunded
mandates exceeded the statutory threshold were passed.

South Africa has followed a somewhat similar approach in protecting local government from national
and provincial mandates; on the basis of independent information, the national and provincial governments must
consider their intended course of action (Steytler et al., 2011: 12). The Municipal Systems Act provides that an
organ of state seeking to assign a function to local government or to a municipality must follow a detailed
consultation procedure. It prescribes that a financial assessment must be solicited from government’s chief
intergovernmental fiscal advisory body, the Financial and Fiscal Commission. On the basis of the latter
assessment consultations with organised local government and the key ministries must take place before the
assigning legislation may be tabled in Parliament or the provincial legislature. In addition, the draft legislation
must be accompanied by a memorandum, outlining a three-year projection of the financial implications, a
disclosure of possible financial liabilities or risks and a plan for the funding of additional expenditure to be
incurred by the relevant municipalities. Where the assignment fulfils the definition of an unfunded mandate (the
imposition of a duty, falling outside of the municipality’s original constitutional powers and having financial
implications), the substantive requirements of “appropriate steps to ensure sufficient funding, and such capacity
building initiatives as may be needed” become applicable (Steytler et al., 2011: 13). In 2003 further requisites
were added when the Financial and Fiscal Commission Act, 1997 was amended. In terms of this Act, any organ
of state seeking to assign a power or function to an organ of state in another sphere of government in terms of a
law must notify the Financial and Fiscal Commission of the fiscal and financial implications of such assignment

with regard to, the future division of revenue raised nationally; the fiscal power, fiscal capacity and efficiency of
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the relevant province or municipality; and any transfer of employees, assets and liabilities. These requisites of
the Financial and Fiscal Commission Act are very desirable, but are yet to be realised. Unfunded mandates are a
reality. There is no record of the statutory proceedings prescribed by the Financial and Fiscal Commission Act
ever having been used in preparation of legislation or executive action that assigns functions to local
government. For example, the Disaster Management Bill was passed in 2002 without following the said
procedures even though it imposes duties on municipalities that fall outside of its constitutional mandate and
have financial implications (Steytler et al., 2011: 13).

Australia also adopts an intergovernmental political route similar to United States. The federal
Parliamentary Committee viewed as part of the solution to cost shifting the definition of responsibilities of each
sphere of government and how each sphere should be funded (Parliament of the Commonwealth of Australia,
2003:30). Local government must be involved in the negotiations before any shifts are made. A local
government impact statement must be developed that identifies the financial impact of federal and state

legislation.

CONCLUSION

The incidence of unfunded mandates reflects a power hierarchy. Unfunded mandates are a
manifestation of the phenomenon of ruling from the centre. National government through various mechanisms
imposes national mandates on provincial and local government, often at the expense of the latter. A lack of
consensus on the definition of “unfunded mandates” implies that it is difficult to agree on the financial impact
and extent of unfunded mandates. Despite being constitutionally permissible unfunded mandates run against the
grain of democratic ideology. The principal critique is that unfunded mandates undercut the key constitutional
notion of the different spheres of government being accountable to the public, because it confuses the public as
to who does what. There have been various responses to unfunded mandates. The measures for curbing or
containing unfunded mandates are twofold, namely, radical intervention to impose a clear prohibition on the
imposition of unfunded mandates similar to that done by the United States of America and Australia, and the
more common approach is to admonish the transferring legislature or authority to stop, evaluate and consider
before imposing a mandate. Further research in this area along the following lines is recommended (Steytler et
al., 2011: 15). What are the drivers that prompt national/federal government to download some of its
responsibilities? What circumstances whether constitutional or political facilitate unfunded mandates?
Conversely, what circumstances inhibit cost shifting? Is it a question of clarity on the division of powers and
functions, as suggested by Australians? Is it a matter of gaining access to another sphere of government’s
independent sources of revenue, and when there is none as in the case of South African provinces, there is no

interest?
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ABSTRACT

The purpose of this article is to assess the effectiveness of the South African institutional bodies meant
to enhance accountability in local governments. The Constitution of South Africa, 1996 established institutions
to strengthen constitutional democracy. This paper, therefore will base its argument on the critical roles of two
institutions, namely the Auditor General and the Public Protector on enhancing accountability. This article uses
literature to argue that the two institutional bodies (Auditor General and Public Protector) have various
challenges and constraints in discharging their functions effectively, amongst others, which include lack of
adjudicative powers. Therefore, to a certain extent their role to enhance accountability is compromised. The
conclusion drawn from this article is that in order to improve accountability in South African local governments,
institutional bodies meant to enhance accountability should be evaluated continuously to assess their
effectiveness. Their performance or lack thereof impact directly on the national government in realising its
constitutional mandate of a developmental perspective. Inadequate tools to ensure accountability limits the

achievements of the set objectives of local government.

INTRODUCTION

The focus of this paper is on the office of the Auditor General and the Public Protector as the
institutional bodies established constitutionally to strengthen democracy. These institutional bodies have the
potential to ensure and enhance accountability in local government but are faced with constraints and challenges
limiting their capabilities (Hussein, 1999). Inadequate tools to ensure accountability limits the achievement of
the desired objectives of local governments in South Africa. Therefore, lack of accountability in local
government is a major contributory factor to financial and administrative crises in most municipalities. Local
government is the sphere of government that is close to its constituents and involved in the provision of a wide
range of services that affect the lives of its inhabitants residing in its area of jurisdiction (Zybrands, 1995). Many
basic services are delivered by local municipalities and local ward councillors are the politicians closest to
communities. This paper therefore will limit its relevance to looking into the South African local government
system, the concept of accountability in perspective, legislative frameworks, municipal accountability and

institutions of accountability at municipal level.

THE SOUTH AFRICAN LOCAL GOVERNMENT

The South African government comprise of national, provincial and local spheres, which are
distinctive, interdependent and interrelated (Constitution of South Africa, 1996, Ntonzima, 2011). Local sphere
was established as a distinctive sphere, with a mandate to govern, bring service closer to the people and to
promote social and economic development. Section 152 (1) states the objectives of local government as follows:
(a) To provide democratic and accountable government for local communities;

(b) To ensure the provision of services to communities in a sustainable manner;
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(c) To provide social and economic development;

(d) To promote a safe and healthy environment; and

(e) To encourage the involvement of communities and community organizations in the matters of local
government.

The above objectives mandate the local government to establish policies and by-laws in order to
provide the local residents with services mostly needed. Richards (1999) argues that in order to meet these
Constitutional prescriptions, the national government engaged in a process to develop an inclusive and
consensually based policy for local government, which ultimately resulted in the publication of the White Paper
on Local Government, 1998. As a result there are challenges thereof, and are often symptoms of a number of
underlying and inter-related root causes that need to be addressed as they compromise accountability. Many of
these underlying causes are also often outside of the mandate or control of local government and as such, require
close cooperation between local, provincial and national government.

Local Government originates from the tribal villages and primitive communities (Cloete, 1995). It is
often called the third sphere of government in South Africa in which the second and first spheres being the
provincial and national government as stated in section 40(1) of the Constitution of South Africa, 1996. It is
here where Local Government fits in the governing structure since it is in the ideal position to determine the
needs of local communities (Heymans & Totemeyer, 1998). Provision of basic services to every resident was
going to be the most difficult task for the national sphere, since local issues and challenges differs from

community to community; a collective approach therefore becomes essential.

ACCOUNTABILITY IN PERSPECTIVE

While accountability is a difficult concept to define, most contemporary definitions include two key
elements which are responsibility and authority, and the answering for the use of that authority (Bovens, 2009).
Having responsibility, means having the authority to act, the power to control and the freedom to decide on
delegated issues. Answering for the use of authority means, reporting and explaining actions, assuming
obligations, and submitting to outside or external judgement (Auditor General, 1997). It also means that one
must behave rationally, reliably and consistently in exercising such judgement.

Ghutto (2007) defines accountability as the hallmark of modern democratic governance. Democracy
remains clichéd if those in power cannot be held accountable in public for their acts or omissions, for their
decisions, their expenditure or policies. Historically, the concept of accountability was closely linked to
accounting in the financial sense; it has however moved far beyond its origins and has become a symbol of good
governance both in the public and private sectors (Funnel & Cooper, 1998). It now includes to institutionalised
practices of giving account of how assigned responsibilities are carried out. Therefore, accountability can be
regarded as the obligation of power-holders to account for or take responsibility for their actions. “Power-
holders” refers to those who hold political, financial or other forms of power and include officials in
government, and civil society organizations. Gildenhys (1997) states that the traditional cornerstone of
democracy is the fact that each councillor and municipal officials is subject to accountability. Thus, they should
account to the public about the activities and decisions made. For the purpose of this paper three types of

accountability will be discussed in order of public, administrative and political accountability.
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Public Accountability

The question of public accountability has become significant because of the growing challenge to
various means of accountability posed by recent changes in governance. Haque (2001) states that one of the
basic prerequisites for public accountability in democracies is the political neutrality of career public servants,
which has come under challenge because of the growing power of ministers who exert influence on the public
service. Public accountability mainly revolves around the achievement of pre-determined measurable objectives
with legally approved funds (Erasmus & Fourie, 2004). The measurable objectives are achieved by means of
efficient, effective and economical utilisation of resources. Visser & Erasmus (2002) mentioned that the office
of the Auditor-General plays an important role in ensuring sound and proper accountability of public sector
organisations. In the South African public service the division of accountability is evident from the Public
Finance Management Act (Act 1 of 1999). Accountability among public officials/administrators starts with the
accounting officer of a government department, thus in municipalities the administrative accountability starts

with the Municipal Managers.

Administrative Accountability

Administrative accountability refers to the control mechanisms devised to keep the bureaucracy or
organisational structures under surveillance and in check (Van der Nest, 2006). Separating administration from
politics weakens the link of accountability between elected and non-elected bodies, which inevitably creates
pressures for inventing other mechanisms of administrative accountability (Peters, 1989). There seems to be a
wide consensus that bureaucratic accountability is based on a hierarchic relationship between superiors and
subordinates, rules and regulations and supervision (Mulgan, 2000). However, whether the source of control is
internal or external to the administrative body that is being held to account seems to divide authors. Romzek &
Dubnick (1987) have stressed the internal nature of administrative accountability, dividing it from legal
accountability, which is clearly external and thus divides the “lawmaker” from the “executor”. Mulgan (2000)
also notes that from the point of view of the administrative the internal control of superiors and the external
control of other institutions tend to appear as a single mechanism of control. Thus, one might opt to treat the

internal or external means of control as a single type of administrative accountability or separate the two.

Political Accountability

The concept of accountability is closely tied to concepts of democracy and government legitimacy
(Mulgan, 2003). Those who govern have to answer for their actions to a wider public either directly, when
politically elected or appointed, or indirectly as subordinates of politically elected bodies. Political
accountability refers to the responsibility or obligation of government officials to act in the best interests of
society. Public officials should be held responsible for their actions (Van der Nest, 2006). Local government is
designed to allow for public participation, which will benefit development and enhance democracy. Chapter 10
of the Constitution of South Africa, 1996 ensures that citizens have direct access to elected local government
representatives and that they have the opportunity to participate in local governance. In practice, ward
councillors are faced with double accountability, thus to the electorate and to their political party. Some

observers have argued that accountability to the political party wins out in most cases (McKay, 2001). Ward

91



August 2013

councillors are loyal to their political parties and therefore account better to them than to the citizens in order for

to retain positions and support from the party.

LEGISLATIVE FRAMEWORKS FOR ACCOUNTABILITY IN LOCAL GOVERNMENT

According to Geeta (2003) accountability in government requires answering to the citizens on
administrative and financial issues It is based on the belief that the citizenry has the ‘right to know’ and right to
receive information in the facts that may lead to public debate by the citizens and their elected representatives,
hence there are various legislative frameworks making provision for accountability in government. For the
scope of this paper only two pieces of legislative frameworks are considered, the Constitution Republic of South
Africa, 1996 and the Municipal Finance Management Act, 2003 (Act no. 56 of 2003).

Constitution of the Republic of South Africa (1996)

The supreme law of the Country, the Constitution of South Africa (1996) stipulates in section 152(1)
(a) that the objectives of Local Government is to provide democratic and accountable government for local
communities. The Constitution of South Africa (1996) demands that transparency and accountability be adhered
to. Constitutionalism in democracy is essential in the controlling of authority (Bekker, 2009). The constitutional
dispensations of countries should change the relationship between the media, the public and the judiciary as
members of the public are bearers or rights and the judiciary is the guardian of such rights (Rickard, 2011).

However attitudes of the media and the public towards public officials should not remain static.

Local Government: Municipal Finance Management Act 56 of 2003

The primary objective of the Municipal Finance Management Act, 2003 (Act no. 56 of 2003) is to
regulate financial management in the local sphere of government, to regulate municipal borrowing, and to make
provision for the handling of financial emergencies. The Municipal Finance Management Act, No. 56 of 2003
(hereinafter referred to as the MFMA), requires municipalities to prepare and adopt annual reports “to promote
accountability to the local community for decisions made throughout the year by the municipality or municipal
entity”. The Act clearly stipulated that in strengthening accountability it is crucial to separate and clarify roles
and responsibilities of executive councillors, non-executive councillors and officials. The Municipal Finance
Management Act (No. 56 of 2003), (MFMA) requires that the resources of municipalities and municipal entities
are used effectively, efficiently and economically. Hence, the Act promotes transparency and accountability in

supply chain management practices in municipalities.

ACCOUNTABILITY OF MUNICIPAL COUNCIL TO CITIZENS

Municipal Councils in South Africa can be viewed as both the engine of democracy and the last link in
the accountability chain. According to Nsingo (2007), the elected local councillors are expected to represent the
interests of the local citizens so that citizen preferences are ultimately reflected in the policies made by the local
council. Khalo (2007) asserts that policies set by elected local councillors should guide the budgeting and policy
implementation processes that translate into service delivery which is responsive to the citizen’s basic needs and
priorities. This expectation is based on the assumption that citizens are able to influence local decision-making

through their local council representatives. The law requires a councillor to attend council meetings and
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participate in the deliberations and that sanctions are provided for failure to attend meetings. In terms of
schedule 1 of Municipal systems Act, 2000, the council may impose fines for a councillor not attending a
meeting that he or she is required to attend or for a councillor failing to remain in attendance at such a meeting.
However, failure to attend three or more consecutive council or committee meetings without having obtained
leave of absence must result in removal from office of that councillor.

The mechanisms through which locally elected representatives can be accountable to the public
include, among other things, elections, public meetings and formal grievance procedures. It is submitted that the
electoral system for local government itself may not in all respects establish direct accountability links as there
are serious difficulties in defining community accountability for PR councillors (Hussein, 1999). It is suggested
that the failure to maximise accountability has its roots in the quest of political parties to manage the fielding of
candidates. The open meeting requirements in the Municipal Systems Act, 2000 (Act No. 32 of 2000) seem to go
far enough to ensure that municipal meetings do not take place away from public scrutiny, thereby facilitating

the accountability of local representatives to the public.

INSTITUTIONAL BODIES FOR IMPROVING ACCOUNTABILITY IN LOCAL GOVERNMENT

The focus is on the institutional bodies that are established constitutionally for the purpose of
improving accountability, particularly in the sphere of local government. Section 181(1) of the Constitution of
South Africa (1996) makes a provision for the establishment of such bodies that will improve accountability not
only in local government but in all spheres of government. For the purpose of this paper two bodies are
discussed as they are tools available for accountability improvement, namely: Public Protector and Auditor
General. It is acknowledged that these two bodies are amongst other bodies that are utilised to fight

unaccountability, thus enhancing accountability.

Public Protector

Mafunisa (2007) asserts that the Public Protector has the power to investigate any conduct of state of
affairs in any sphere of government that is alleged or suspected to be improper or to result in any impropriety or
prejudice. Hussein (1999) on other hand stated that the Public Protector has to report on such conducts and take
remedial actions. The office of the Public Protector measures its effectiveness in terms of the adoption of its
recommendations by the government (Mafunisa, 2007). It is often argued that the government does act in some
cases but does not follow the recommended actions said by the Public Protector, particularly when the political
office bearers are involved. Since the majority party closes ranks in order to protect their fellow politician.

The office of the Public Protector is a critical tool to improve accountability as it acts as an investigator
and has the power to publicly announce its findings, as a result of enhancing accountability, particularly that of
local government. Disoloane (2012) asserts that the function of the Public Protector is to improve relations
between the state and the citizen; reduce hostility between public and officials and their clients; rectify serious
administrative shortcomings such as corruption; and also sensitise officials to client’s norms and clients to
administrative norms. The mandate of the Public Protector focuses on strengthening democracy by ensuring that
all state organs are accountable, fair and responsive in the way they treat all persons and deliver services to the

citizens.
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Challenges of the office of the Public Protector

Musuva (2009) argues that to ensure the transparency of and public awareness about the activities of
the Public Protector reports must be open to the public unless exceptional circumstances, by law, require that a
report be kept confidential. Practically, this principle has barely been applied. Mallya (2009) indicates that the
Public Protector should promote horizontal accountability by assisting Parliament to play its oversight role over
the executive- but this does not materialise. Although the Public Protector submits its annual reports and
strategic plans to the National Assembly as required by section 182 (1b) of the Constitution, the National
Assembly does not debate them in depth and does not provide substantive feedback to the Public Protector,
reducing the reporting requirement to a mere formality.

The Public Protector is an important institution in South Africa’s democracy and has made a valuable
contribution to protecting and promoting democracy and constitutional rights, but challenges persist relating to
its institutional governance and effectiveness. Resource and capacity constraints limit the effectiveness of the
institution. The Public Commission Service (2001) indicated that the Parliament gives full backing where
recommended actions are against public officials but when is against political office bearers of the majority
party they tend to close ranks. This office could enhance accountability by keeping municipal councillors and
officials on guard, therefore anyone found to be corrupt should be punished despite their political affiliation.
Thi