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ABSTRACT

The growing challenges of urbanisation and inequalities require municipalities to
improve their performance and accountability for the successful and effective delivery
of services to their communities. As structures of government closer to communities,
their performance and accountability need continuous examination and improvement
to respond to communities. This study examines the municipalities' performance and
accountability practices to assess current challenges and successes. This study
further proposes the development of a performance and accountability framework for
Gauteng municipalities. To develop the proposed framework, an international analysis
was performed, focusing on selected countries, namely, the People's Republic of
China, the United Kingdom, Australia, New Zealand, Tanzania, and Ghana.
Furthermore, this study adopted a mixed-methods approach that included collecting
gualitative and quantitative data to triangulate both the literature and empirical

findings.

The key findings reveal various challenges of managing the municipalities'
performance and accountability. These include the existence of multiple accountability
environments and requirements of various performance reports by both the national
and provincial governments. This study further reveals a demanding legislative
environment of numerous statutory and regulatory obligations presenting compliance

difficulties impacting on performance and accountability.

This study proposes an integrated performance and accountability framework for
Gauteng municipalities, based on the findings. The study elaborated on the possible
benefits of the framework guided by five pillars: performance dimensions; performance
and accountability instruments; accountability forums; possible consequences
management; and forms of accountability. The proposed framework synthesises
current performance and accountability practices into a single framework with a clear

process to be followed by users.
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CHAPTER ONE: ORIENTATION, BACKGROUND AND METHODOLOGICAL
FRAMEWORK FOR THE STUDY

1.1 ORIENTATION AND BACKGROUND

Urbanisation continues to assist millions to overcome poverty by means of heightened
efficiency, opportunities for jobs, better quality of life and a greater investment in
services and infrastructure. Municipalities are at the centre of global production, trade,
innovation and, if performing well, they offer opportunities, such as improving the local
economy (South African Cities Network, 2016:24).

Boyle (2020:16) accentuates that municipalities globally are faced with progressively
multifaceted obligations and societal inequalities, in a context of extraordinary
environmental and economic uncertainty. In the African context, these convolutions
are aggravated by the hastening speed of urbanisation and the consequent explosion

of poverty.

This study explores the performance and accountability practices of contemporary
South African municipalities. With growing challenges of urbanisation and inequalities,
the performance and accountability of municipalities remain critical ingredients to the
successful and effective delivery of services to their communities. This study further
examines municipalities' performance and accountability practices to assess current
challenges and successes. The performance and accountability of municipalities have
become a critical factor to drive employment opportunities and improve the quality of
people’s lives. As closer structures of government to communities, their performance
and accountability need continuous examination and improvement. As part of its
contribution to municipal performance and accountability, this study attempts to
contribute to the body of knowledge by developing an integrated performance and
accountability framework that will improve the effective functioning and delivery of

services.



In the past years, there has been a growing number of municipalities approving
unfunded budgets of which the anticipated revenue is insufficient to meet the
implementation of their plans and to become sustainable (National Treasury, 2020:74).
Poor performance and lack of accountability, which leads to a decline in services have
led community organisations in several cities to approach the courts to place several
municipalities under Section 139 intervention by the provincial government or
dissolution of municipal councils. Section 139 states that “when a municipality cannot
or does not fulfil an executive obligation in terms of the Constitution or legislation, the
relevant provincial executive may intervene by taking any appropriate steps to ensure
fulfilment of that obligation” (South Africa, 1996). The emergence of using courts to
force municipalities to perform their functions reflects a lack of trust in our local
government (National Treasury, 2020:75). Similarly, the Auditor-General of South
Africa (AGSA) has expressed continuous concerns about the state of municipalities.
The AGSA argues that those responsible to supervise and monitor public resources
are not doing so effectively or are not interested in the delivery of services to
communities (AGSA, 2020).

This has led to continuous debates and discussions on the state of municipal
performance and accountability. Zakaria (2014:16) is of the view that public sector
performance and local government administration remain a point of concern to the
public representatives, academics, and public servants due to insistent pressure of
providing services to their communities. These concerns require municipalities to

develop plans to improve their performance.

Chapter one of the study provides an orientation and discusses the methodological
framework. In its introduction, the chapter discusses this study's purpose and the
research's justification and motivation. Key to this study is the problem statement and

guestions of the research that this study seeks to answer.



More importantly, and linked to research questions are the research objectives, which
outline what the study aims to achieve. The chapter further discusses different
research methodological approaches related to the research design and data
collection methods and provides the motivations for the methodological approaches
chosen. Similarly, an assessment of limitations of the research is provided in the
demarcation for the study.

The chapter further clarifies key terms used throughout the study to understand and
avoid the essential concepts' vagueness. Lastly, Chapter one discusses the research's
preliminary framework to provide the study chapters' guidelines and sequence. The
current term of local government will come to an end this year in 2021, of which the
expectations are that South Africans will elect new administrations of local
government. Despite South Africa celebrating 26 years of a democratic dispensation
since 1994, municipalities continue to face performance and accountability
challenges, which affect their ability to deliver services. The Municipal 1Q (2016) and
Masiya, Davis and Mangai (2019:20) state that existing research reveals that some
community service delivery protests increase due to impatience relating to lack of

performance and accountability for service delivery within municipalities.

Similarly, Cameron (2015:15) in exploring accountability in developing countries,
observes that failures in accountability mechanisms, which often lead to poor delivery
of essential public services, primarily affect the poor communities. Cameron’s (2015)
observation applies to the South African context as most people who suffer poor
performance and lack of accountability of municipalities are the poorest people.
Furthermore, the author points out that poor people have no resources to access "exit"
options as well as the ability to procure private services when public services fail or
perform poorly, while more affluent citizens can afford to replace public services with

private service providers (Cameron, 2015:15).

Mizrahi and Minchuk (2019:335) are of the view that reforms in the context of New
Public Management (NPM) became successful in many countries because of the
establishment of performance management to which public officials became

accountable.



1.2 MOTIVATION AND JUSTIFICATION OF THE STUDY

The central point motivating this study is the continuous and annual challenges of
performance and accountability of municipalities. This study believes that there is a
need to investigate the development of an integrated performance and accountability

framework of municipalities.

Research on local government has largely focused on performance management,
service delivery challenges, oversight committees’ public participation, ward
committees and audit outcomes. Some of the studies have investigated accountability
as a single concept and contextualised it with other concepts such as responsibility,
responsiveness, and oversight. This study is motivated by the fact that there is limited
research on performance and accountability as a single study. This study does not
seek to investigate the relationship between performance and accountability, but
rather if such practices are currently in place within municipalities. It is argued that by
examining both concepts of performance and accountability in a single study will assist

in explaining the efficiency and failures of the current municipal practices.

The importance of performance within the public sector is argued by Van der Waldt
(2014:2) who opines that both the South African national and provincial governments
are under constant strain to advance the performance of municipalities to reach the
desired socio-economic outcomes based on the availability of scarce resources. On
the centrality of accountability, Loozekoot and Dijkstra (2017:807) believe that
accountability allows public sector organisations to assess when programmes fail, and
an opportunity to improve and perform better. They argue that as the foundation of
democracy, accountability deters abuse of power and corruption, which appear to be

endemic within municipalities.

Masenya, Mokoele and Makalela (2018:107) view the South African Constitution
(herein referred to as the Constitution) as the first pillar of South African municipalities’
performance and accountability. The Constitution through Section 195(1) highlights
that the South African administration should maximise employees’ accountability of

their responsibilities for the efficient and effective use of public resources.



Accountability is of principal importance in the management of performance and is
stipulated as a South African public administration principle by the Constitution (South
Africa, 1996). In addition, the Constitution through Section 152 (1), states that the local
government should be accountable to local communities. In strengthening
accountability and performance, various pieces of legislation have been passed by the
South African parliament. These key legislations include the Local Government:
Municipal Structures Act, 1998 (Act 117 of 1998), Local Government: Municipal
Finance Management Act, 2003, (MFMA) (Act 56 of 2003), Local Government:
Municipal Systems Act, 2000 (Act 32 of 2000) and Local Government: Municipal
Planning and Performance Management Regulations, 2001.

Ntliziywana (2017:17) argues that corruption and skills deficits are contributors to poor
service delivery and infrastructure backlogs, which are still widespread in many
municipalities. The examination of municipalities' performance and accountability to
deliver services to their communities is against the AGSA annual audit outcome
reports. These audit outcome reports on municipalities fuel public acrimony around
service delivery problems as they provide a picture of wastage of financial resources,
and corruption (Kroukamp, 2016:106; National Treasury, 2019).

Other factors, such as lack of skills, competencies, and inadequate financial capacity
also contribute to poor performance and accountability in municipalities. A general
review of available literature pertaining to the audit of the South African public sector
reveals disappointing audit outcomes of municipalities attributed to a lack of

accountability that impacts municipalities' performance (AGSA, 2017, 2018, 2019).

The importance of municipalities as the centres of service delivery cannot be over-
emphasised. They remain strategic centres to address the historical challenges of the
underdevelopment of South Africa. The accountability and performance challenges of
municipalities continue to be a severe impediment to the delivery of services that
should improve the local people's socio-economic conditions. Ndevu and Muller
(2018:185) argue that the lack of public confidence in municipalities continue to grow

and leads to community service delivery protests.



Furthermore, they suggest that the growth of service delivery protests are not only
about inadequate delivery of sanitation, water, electricity, and houses but reflects poor
performance and lack of accountability of elected officials (Ndevu & Muller, 2018:185).
Similarly, Masuku and Jili (2019:2) believe that lack of accountability and poor
performance impact municipal governance and capabilities of delivery of services to
communities. Lack of accountability and poor performance lead to corruption and

fraud, as well as service delivery challenges (Mamokhere, 2019:2).

The AGSA 2018/19 municipal audits report flags accountability as the primary source
of challenges for the last five financial years. The AGSA notes that since as early as
2013, they have consistently cautioned those charged with accountability and
performance of municipalities that administrative lapses linked to lack of accountability
could cripple the local government’s ability to deliver services to the citizenry (AGSA
2020). In addition to the challenges highlighted by the AGSA, the National Treasury
has consistently reported on municipalities' unhealthy financial status attributed to lack
of accountability and poor performance. These municipalities also face organisational

difficulties that result in collapses of service delivery and swelling debts.

1.3 STATEMENT OF THE PROBLEM

As argued by Ntliziywana (2017:18), the challenges have been identified in 2009, and
some years later, they still persist. For the financial years 2014/15 and 2015/16,
Gauteng Province was reported as to be moving in the right direction with 100% of
municipalities obtaining unqualified opinions. In the 2016/17 financial year, Gauteng’s
local government audit outcomes were reported to regress with increasing non-
compliance to legislation. Gauteng metropolitan municipalities were part of the ten

municipalities responsible for R13.4 billion irregular expenditure reported in 2018.

Municipal 1Q (2015) is of the view that while satisfactory outcomes of municipal audits
are critically valuable to the municipalities and their integrity, they cannot be
associated with their financial position or capacity to deliver. Unqualified audit reports
and a good state of finance are not an appropriate condition for effective service
delivery. Excellent governance and accountability of municipalities extend far beyond

the Auditor-General’s opinion.



Toxopeus (2019) believes that a lack of experienced personnel and weaker oversight
committees are crucial to the lack of accountability, impacting the municipal ability to
take appropriate action against poor governance and maladministration. An example
is the members who constitute the Municipal Audit Committees (MACs) and Municipal
Public Accounts Committees (MPACSs), which in most instances do not have the

experience to provide the municipality with the necessary oversight.

In 2019, following inconsistent performance on audit outcomes that reflect poor
accountability, the Gauteng provincial government reported that nine out of 11
municipalities are on the brink of collapse because of poor performance, challenges
of poor financial management, governance-related issues, lack of accountability and
poor service delivery to communities. Gauteng’s three metropolitan municipalities and
their public entities are responsible for 36% of the national budget allocated to the local
government (AGSA 2020 & Gauteng Provincial Government 2020). In addition, these

municipalities serve the largest share of the South African population.

Furthermore, as a significant economic contributor to the South African economy,
Gauteng municipalities and their public entities, are not immune to accountability and
performance challenges. In 2018 and 2019, the AGSA reported that the province’s
(Gauteng) municipalities' leadership, senior management, and officials failed to
develop and implement effective accountability systems, including corrective action of
the previous concerns raised to improve the municipalities’ performance (AGSA, 2018,
2019).

The issue of the unhealthy financial status of municipalities has over the past five years
been reported by the South African Local Government Association (SALGA) and the
National Treasury. In September 2017, twenty municipalities with a major number of
unpaid commitments were owing R17.4 billion and had only R1.7 billion to pay their
debts. In addition, 257 municipalities have constrained liquidity ratio, viable in the
short-to-medium term, therefore, pointing to bankruptcy during the same period
(SALGA, 2017; National Treasury, 2018).



Further, to the challenges identified by the AGSA reports, as discussed above, in
October 2020, the Parliamentary Portfolio committee on Cooperative Governance and
Traditional Affairs (PPCCoGTA), following its meeting released a media statement on
the state of Gauteng municipalities and made the following observation that the
general state of functionality of municipalities in the province is concerning and
impacts directly on the ability of municipalities to provide quality services to
communities. The areas of concern raised by the parliamentary committee include
high vacancy rates for senior manager positions, dysfunctional municipal public
accounts committees (MPACSs), high water and electricity losses, and investigations
and consequence management into unauthorised, irregular, fruitless and wasteful

expenditure (Parliament of South Africa, 2020).

The committee further notes that:

"In City of Johannesburg there is a 42% vacancy rate, Sedibeng has a 50% vacancy
rate, Lesedi and West Rand are at 33% vacancy rate, and Merafong is standing at
42%. This rate can be attributed to the lack of strategic direction and lack financial
prudence in those municipalities. While the committee acknowledges challenges in
recruiting adequately skilled personnel for those positions, it believes these challenges
can be overcome". The committee is concerned that of the 11 municipalities, five
municipalities' MPACs have not approved the 2019/20 annual plan. This undermines
their critical oversight role and is reflected in the backlog in investigating unauthorised,
irregular, fruitless and wasteful (UIFW) expenditure”.

As highlighted by the parliamentary portfolio committee and the AGSA, this study's
principal problem is that municipalities continue to experience performance and

accountability challenges.

Each year, the discussions on consistent recurrence of findings and inconsistent
performance of municipalities on audit outcomes point back to municipalities’
leadership, without a critical reflection of the role and contribution of performance and
accountability practices. On this basis, this study argues that there is a need to make

a critical reflection of the performance and accountability practices of municipalities.



This study further assumes that the performance and accountability framework'’s lack
of existence also contributes to continuous performance and accountability
challenges. To respond to these challenges and the problem statement, the research
asks the question, " How can the development of an integrated performance and
accountability framework enhance the effective functioning of the Gauteng

municipalities?”

This study relied on municipal employees' opinions to identify the real issues before
the investigation was able to propose a framework that could improve municipalities’
performance and accountability. Municipalities' strategic role informs the focus of
research on performance and accountability, as they are required to provide basic
services to communities. Therefore, this study researched the challenges that
continue to hamper the maintenance of good performance and accountability and
attempted to respond to the main research question. In order to answer the main

research question above, below are the research objectives and questions.

14 RESEARCH OBJECTIVES AND QUESTIONS
1.4.1 Research objectives

The study intends to achieve the following objectives:

e To examine performance and accountability within the theory and practice of
public administration.

e To conceptualise the accountability and performance of the public sector.

e To examine municipal practices of performance and accountability in selected
international countries.

e Contextualise the roles and functions of municipalities in contemporary South
Africa.

e To examine the current performance and accountability practices of
contemporary South African municipalities.

e To develop an integrated framework that can contribute to enhance the

effective functioning of Gauteng municipalities.



1.4.2 Research questions

Below are the proposed sub-questions:

e How has performance and accountability evolved within the theory and practice
of public administration?

e What are the current accountability and performance practices of the public
sector?

e What are international practices of accountability and performance that
Gauteng municipalities can adopt?

e What are the key roles and functions of the municipalities in contemporary
South Africa?

e Which practices and structures contribute to the performance and
accountability of municipalities?

e What elements can be incorporated into an integrated performance and
accountability framework to enhance effective functioning of Gauteng

municipalities?

1.5 CENTRAL THEORETICAL STATEMENTS

Gear et al. (2018:3) are of the view that “choosing of theoretical perspective influences
both the research design, the scope and level of understanding which can be
understood as well as defined”. Furthermore, Neuman (2014:84) argues that
theoretical statements vary as they include the empirical generalisation, a narrow
statement that relies on concepts to fit into a theory. It is also about a descriptive

statement of a relationship between the constructs in an empirical study.

As this study is concerned about developing the municipalities' performance and
accountability framework, the investigation was guided by three theories, stewardship,
institutional and public value theories. As an alternative to agency theory, the
stewardship theory has been used extensively to study accountability and
performance within both public and private organisations. Public value theory is a
developing theory and is about how public sector organisations use their capacity to
manage their resources to implement their programmes are supported and benefit the

communities.
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Institutional Theory has been used to study the environmental factors affecting
institutions. Munir (2019:2) believes that institutional theory states that organisational
actors do not independently develop and use their administrative arrangements and
practices. These institutions adopt those that are normatively agreed or mimic

organisations that are said to be more successful in implementing their programmes.

Figure 1.1 provides a summary of the central theoretical statement that underpins the

study by the three theories.

Central Theoretical Statement
underpinning the Study

y

Stewardship Theory Public Value Theory Institutional Theory

Performance Accountability

Figure 1.1: Central theoretical statement
Source: Researcher’s own
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1.6 RESEARCH METHODOLOGY

O'Sullivan, Rassel and Berner (2007) view research methodology as a process that
provides the researcher with the necessary scientific tools to respond to the research
problem systematically. Kumar (2014:10) asserts that research, as a scientific inquiry,
should obtain answers through data collection, analysis, and interpretation. Ndenje-
Sichalwe and Elia (2020:1) argue that the research is central in classifying, resolving
challenges of society and expanding knowledge for making strategic decisions. The
objective of scientific research is to produce knowledge, examine assumptions and
present a theoretical framework to build onto existing findings. Mishra and Alok
(2017:1) state that research methods are about procedures and steps to be followed

by the researcher in order to address a research phenomenon.

1.6.1 Research approach and design

According to Saunders, Lewis, and Thornhill (2014:159), research design covers
objectives resulting from research question(s), stipulating the bases from which you
can propose how you plan to gather data and analyse information. It is a large part of
how you will be answering your research question(s) and objectives. For this research,
a mixed-methods approach guided the study. The researcher conducted the mixed
methods concurrently to expand or elaborate on the findings. The choice of a mixed-
methods approach is motivated by the fact that there is a need to obtain tacit

knowledge, which is difficult to observe amongst participants.

The tacit knowledge can also influence municipalities' functioning and operations
concerning how officials account for and perform their responsibilities. Qualitative
methods were used for the collection of this data. Secondly, the study needs to
statistically establish employees' opinions relating to municipalities' performance and

accountability. Quantitative methods were used for the collection of this data.
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1.6.2 Qualitative methods

Schurink (2003:3) points out that qualitative research refers to a method that focuses
on collecting rich data, and it is flexible and sensitive to the social context. The
importance of rich data collected through the qualitative method is elevated by Yin
(2011:6), who expresses a point that qualitative research permits the researcher to
conduct detailed studies. Furthermore, Creswell (2014:19) is of the view that the
gualitative method allows for the collection of diverse data, which produces a more
comprehensive understanding of a research problem. Schurink (2003:2) states that
gualitative researchers' empirical tools include life stories, interviews, observational,
historical, and case studies and has the ability to gather in-depth and detailed data.
To respond to the research questions and objectives, the study pursued a qualitative
data collection method to get detailed information about the phenomenon from the
research participants.

1.6.3 Quantitative methods

Creswell (2014:4) accentuates that "quantitative research is about testing the
relationship between study variables” and this approach measured municipal
employees' opinions on the municipalities' performance and accountability practices.
In pursuing a quantitative study, Barkhuizen and Schutte (2015:15) state that one of
the methods of collecting quantitative data is surveys, which have research tools that
include open and close-ended questions. The objective of a survey is to gain explicit

information about either a specific group or a representative sample of a particular

group.

1.6.4 Sampling

Methods of qualitative research are not prescriptive, are in-depth in approach and can
be confined to a certain study and its context. In qualitative research, the researcher
focuses on rich data through a small sample and the sample should not be too small
that it is challenging to accomplish saturation of data (Wagner, Kawulich & Garner,
2012:88). Bryman (2016:408) states that qualitative sampling provides the researcher

with several principles of purposive sampling on which to draw a sample.
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Furthermore, Yin (2011:87) argues that sampling challenges arise when the
researcher wants to know which groups to select for the study, why and the number

of units to be part of the study.

1.6.4.1 Sampling method

In qualitative research, as argued above, the researcher will choose the sample
intentionally with the objective that those contributing are familiar with the topic of the
study and their data will be more meaningful to the study. Equally important,
intentionally choosing these groups is about gathering the broader perspectives, which
offer contrary evidence on the study goals (Yin, 2011:88). Wagner et al. (2012:89)
state that probability sampling allows all research participants to have an equal
opportunity to be part of the sample and the researcher can randomly choose the
number required for the study sample. Additionally, non-probability sampling can be
used when it is not feasible to access the whole study population and it is different

from probability sampling.

In the non-probability sampling, not all population units will have an equal opportunity
to be selected for the study (Du Plooy-Cilliers, Davis & Bezuidenhout, 2014:137) and
it is this reasons that for the qualitative method of this study, the researcher chose
purposive sampling, which allowed the researcher to get rich data and broader
perspectives on the research questions. The strategic choice for certain research
participants in this study is largely informed by the principles of the purposive sampling

method.

1.6.5 Target population

In relating to qualitative research, to establish target population, Bryman (2016:416) is
of the view that one of the difficulties is to establish how many people will be
interviewed. A number smaller than 20 research participants, enhances the chances
of the researcher to be actively involved with the participants during the interview-

based studies and allows an opportunity to generate detailed data.
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1.6.6 Data collection instruments

The study adopted a mixed-methods approach, and the various instruments and tools

that were used to collect data are discussed below:

1.6.6.1 Literature and document review

A comprehensive literature review on the study's key constructs — performance and
accountability, was undertaken. The study analysed the theories related to
performance and accountability. The purpose of the literature review is to generate
arguments heading to hypotheses and research questions. Additionally, literature
provides an opportunity to review and synthesise in order to advance a new
perspective. Overall, a literature review is about establishing the context of the topic
or rationalising the significance of the problem and theory applications of the study
(McEwan, 2018:2 & Tight, 2019:5).

Gross (2018:2) believes that all types of documents can help the researcher uncover
insights, develop theory, and understand the topic of study. It is important to remember
that all documents exist within the context of their creation, and, meaning as well as
contribute towards a depiction of the construct being studied. Documents, in the form
of published or unpublished documents can be found in the public or private sector. In
line with Gross (2018:2)’s view, the study also reviewed official documents from the
international selected countries such as People Republic of China, United Kingdom,
Australia, New Zealand, Ghana and Tanzania. The literature review was used for
triangulation to corroborate or refute, clarify, or expand on findings across other data

sources, which helps safeguard against bias.

1.6.6.2 Qualitative data collection instruments

The qualitative method's choice is to gather perspectives, experiences, and
interpretations of the phenomenon under investigation. The aim is to obtain a rich and
detailed understanding and interpretation of senior municipal officials regarding the
municipalities' accountability and performance practices. Data collection was done

through semi-structured interviews with CFOs and city managers.
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This method of data collection allows the researcher to have greater freedom and
flexibility of the interaction with the participants. The participants’ role and
understanding inform their selection to study the interplay of political, administrative,

and accountability factors that influence the municipalities' operating context.

Mclintosh and Morse (2015:1) opine that semi-structured interviews intend to establish
research participants' perspectives on their experience relating to the research topic.
Semi-structured interviews require an interview schedule that contains predetermined
open-ended questions formulated to elicit unstructured responses. The interview
schedule allows an opportunity to generate discussions between the researcher and
the participants about the research topic. The interview schedule's objective is to
provide consistency on the type of questions being asked to research participants
(McIntosh & Morse, 2015:4). Bwowe (2015:116) postulates that semi-structured
interviews are helpful to the researcher, as they allow participants to engage openly,

which can lead to identifying more information that is crucial to the study.

In line with McIintosh and Morse (2015:4), an interview schedule was developed
containing broad, open-ended questions relating to key thematic areas identified
during the literature review on performance and accountability. The semi-structured
interviews were conducted via online means, using Zoom, Google meetings and
Microsoft Teams. Permission to record the interviews were agreed upon with the
participants beforehand. Before proceeding with interviews, the interview schedule
was piloted by some officials in various municipalities to check whether some
questions can be enhanced and amended. The piloting process was followed to

provide for the credibility of the interview questions.

1.6.6.3 Quantitative data collection instruments

Hewson (2017:5) believes that the development of various internet solutions continues
to influence surveys and questionnaires. Some of the online solutions provide
opportunities to develop web-based surveys. The primary contact and response mode
for surveys is e-mail and phone call follow-ups are made to strengthen the response
rate. The researcher can share an e-mail questionnaire with many participants through

an e-mail distribution list, and responses are sometimes speedily received.
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The advantage of questionnaire or survey data is that there are tools available to
transcribe the data collected (Hewson, 2017:5). For the study, a self-administered
guestionnaire measured the employees' opinions on the municipalities' practices of
performance and accountability. The researcher distributed the questionnaire by
employing an e-mail to a sample of municipalities’ officials within the departments,
such as human resources; financial management; internal audit; planning, monitoring
and evaluation; office of the mayor; office of the city manager; and office of the
speaker. Those who participated in the qualitative study, namely chief financial officers
(CFOs) and city managers did not form part of this sample. The minimum target
response rate for the survey was 100 responses from the selected departments.

Similarly, a pilot study for the self-administered questionnaire occurred before the

actual distribution to the research participants.

Table 1.1: Summary of the strength and weaknesses of the data collection methods

Data collection method

Strengths

Weaknesses

Document review

The document review process
can be revisited repeatedly.
They can cover details and a
long period of time that assist
the researcher to trace the

historical trends.

To retrieve and having access
to documents can be a
challenge due to restrictions.
The challenge can be possible
bias if the documents are

limited.

Interviews

Conversation with the research
participants can provide more
insights. Personal views and
experiences might reveal more
information that can contribute

to the research.

The interview needs deep
listening and a methodical
effort to hear and comprehend
what people tell you.
Sometimes the response is too
biased. The researcher may
feel mentally exhausted at the
end of the day, if conducting

many interviews.

Online Surveys

The delivery methods are
convenient and cheaper as it is

either by email or web link.

Due to many recipients
receiving emails, the number of
responses might be low.
People might not be willing to
participate. Inability to follow up

personally with participants
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because of no contact details.
Emails are likely to bounce if
sent to the wrong email

addresses.

Source: Adapted from Yin (2011:134) and Saunders et al. (2012:454).

Table 1.1. as constructed above provides a summary of strengths and weaknesses of
various collection methods. The various methods summarised above focus on

documents review, interviews, and surveys.

1.6.7 Data analysis strategy

Roulston (2014:311) states that qualitative analysis uses various methods to
characterise data and themes with direct quotations from transcripts. The study should
capture narratives that represent participants' experiences and perspectives. The
interview transcripts were coded and issues arising from them were aligned to
thematic areas arising from the literature review and research questions. The thematic
analysis assisted the researcher in identifying elements to be incorporated in the
proposed integrated performance and accountability framework. The thematic areas
were used to link the issues arising from the review of official government sources,
such as annual reports, quarterly performance reports, AGSA audit reports,
performance management strategies, reports of municipal audit and public accounts'

committees, and other oversight committees' reports.

1.6.8 Delimitations

Owing to financial constraints, the study focused on the performance and
accountability of selected municipalities in Gauteng. From 11 municipalities, the
selected municipalities for the study were the three metropolitan cities, City of
Johannesburg, Ekurhuleni metropolitan, Tshwane metropolitan and Mogale city. The
Gauteng metropolitan cities are the largest contributors to the economy of South
Africa, due to their strategic economic centres.
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The official records review was done on the past three financial years’ documents
covering, 2015-16, 2016-17, and 2017-18, which included reports of municipalities'

oversight structures responsible for driving performance and accountability.

1.6.9 Limitations

The focus on Gauteng might not make it possible to generalise the findings of the
study to other provinces and municipalities. The assumption can be made that
because the performance and accountability of municipalities are legislated and
regulated, the study might reveal similar experiences in other municipalities.
Accessing senior officials such as CFOs and CMs was a challenge due to their
schedules and responsibilities. Mitigation was put in place to access alternative senior

municipal officials for interviews when the CFOs and CMs were not available.

As the study analysed selected international countries municipal performance and
accountability practices, data collection challenges led to the researcher conducting
desktop review of official documents and reports due affordability of travelling to the
selected countries. These documents were retrieved from various official websites of
the selected countries (People’s Republic of China, Australia, United Kingdom,

Australia, New Zealand, Ghana, and Tanzania).

1.6.10 Ethical implications

All the protocols were followed in the process of completing this study. An application
for ethics clearance was approved by the Faculty Ethics Committee at the University
of Pretoria. The process was followed by written formal requests to relevant
municipalities requesting authorisation to conduct the study including access to
appropriate officials who were interviewed for the research. Additionally, a request was
made to access some official documents, which cannot be accessed through
websites. The researcher complied with the research ethics and procedures of the
University of Pretoria. The researcher shared the research questions and objectives,
as well as the topic with participants. The participants were also informed about the

likely impact of the research project.
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To improve participants' openness, the researcher kept to the ethical consideration
binding the research and procedures to ensure anonymity. The researcher ensured
the confidentiality of all official documents to be used for research. The researcher
also ensured that participation was voluntary, and that participants’ personal
information was kept confidential at all times. In completing the research project, all
records will be locked in a safe for ten years.

1.7 CONTRIBUTIONS OF THE STUDY

1.7.1 Academic significance

The importance of the study lies in the addition of empirical research on local
government, as well as performance and accountability. Owing to ongoing reforms
and challenges of local government, this study contributes to this scholarly
conversation. The academic contribution is to develop a performance and
accountability framework informed by the stewardship, institutional and public value
management theories. Public value theory is a developing theory, and its use is an
essential contribution to knowledge and its ongoing theoretical conceptualisation.
There has also not been extensive research on both performance and accountability
concepts in a single study focusing on local government. Most of the studies have
focused on single concepts of either performance or accountability used
interchangeably with concepts such as oversights. Therefore, this study's importance
contributes to the developing body of knowledge on both aspects of performance and

accountability of local government.

1.7.2 Practical significance

This study will assist municipalities, municipal management, and political parties in
understanding the importance of accountability, which can contribute towards the
improvement of municipalities’ performance. The contribution made by this study was
informed by the perspective gathered through the document review of various
municipalities. The opinions of senior officials who are at the forefront of performance

and accountability provided more insights on the challenges and possible solutions.
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The study contributes to the development of the performance and accountability
framework for Gauteng municipalities. Lessons learned from selected international
studies assisted to develop a proposed performance and accountability framework.
The proposed framework and key recommendations will be shared with municipalities
and public policymakers to consider how they can improve their performance and

accountability systems.

1.8 CLARIFICATION OF CONCEPTS AND TERMS

As this is an academic project where various concepts and terminology are used, this
section is intended to clarify concepts to avoid confusion and misunderstandings.

Below are the key concepts and terms used in this study.

1.8.1 Public Administration

Based on the literature of public administration, the concept of public administration is
two-fold. A distinction between "Public Administration” versus "public administration”
is made to address terminology confusion. The term "Public Administration” is about
an academic field of study focusing on the institution, mobilisation, and human and

material resources management to achieve government purposes (Rutgers, 2010:3).

1.8.2 Public administration

Thornhill and Van Dijk (2010:101) explain that public administration focuses on
government activities, and they define the word "administration” as to care about the
public and management of public affairs, and that an administrator is a servant and
not a “master”. Furthermore, public administration activities deal with the development
and implementation of public policies to manage public affairs and cooperation
amongst the people. The adjective “public’, which is added to the word
“administration”, refers to the functions within the political environment to deliver
services to the citizens (Thornhill & Van Dijk, 2010:101).
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1.8.3 Local government

The concept of "local government” refers to a government in which the local
inhabitants and their representatives made decisions on delivering local public
services for a town or city. In modern democracies, the local government concept
denotes a sub-national unit of government created to provide services consistent with
voters' preferences in a delineated area (Asmah-Andoh, 2015:173). Local government
is referred to as the third sphere of government in line with the provision of the
Constitution and it comprises of categories of municipalities. The following section
provides an explanation of each of the three categories of municipalities.

1.8.4 Municipalities

In terms of the provision of Section 155(1) of the Constitution, the local sphere of
government consists of three categories of municipalities, namely Category A,
Category B and Category C (South Africa,1996).

1.8.4.1 Metropolitan municipality
The Local Government: Municipal Structures Act (Act 117 of 1998) defines category
A (also referred to as a metropolitan municipality), as a municipality that has exclusive

executive and legislative authority in its area (South Africa, 1998a).

1.8.4.2 Local municipality

A "local municipality" is a Category B municipality, which shares municipal executive

and legislative authority in its area with a district municipality (South Africa, 1998a).
1.8.4.3 District municipality
A district municipality, referred to as Category C, is a municipality that has municipal

executive and legislative authority in an area that includes more than one municipality
(South Africa, 1996).
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1.8.5 Service delivery

Service delivery is about the provision of municipal goods such as electricity,
sanitation, water and refuse removal in the context of a municipality within a local
jurisdiction (Reddy, 2016).

1.8.6 Performance

Performance is about an integrated and methodical process to achieve organisational
strategic goals and objectives. Performance focuses not only on human resources but
also on the main functions of the organisation (Van der Waldt, 2004:37; Révész,
2015:27-28; Kimaro, Fourie & Tshiyoyo, 2018:198).

1.8.7 Accountability

For this study, accountability is defined as a form of a relationship through which
various parties are held accountable by either an institution, a forum, or another
individual. The process of accountability includes delegation, participation, and
networks, and some actors can demand justifications of actions from others and seek
recourse/consent for those actions. The demand for an explanation of actions is
essential as decision making is a daily occurrence of public administration managers
and politicians (Bovens, 2010:951; Jarvis, 2015:451; Kuyper, Béackstrand &
Schroeder, 2017:92).

1.8.8 Oversight committee

The term oversight is used to define the role of the legislature in holding the executive
accountable for its performance of many activities that are executed to achieve plans
in place (Kraai, Holtzhausen & Malan, 2017:62). A municipal council is expected to
establish committees that have an oversight on the executive's role. For this study, an
oversight committee refers to municipal councils’ committees (South Africa, 1998a).

1.8.9 Councillor

For purposes of the study, a councillor means a municipal council member as provided

by the various local government legislation.
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1.8.10 Integrated Development Plan (IDP)

It is a municipal five-year inclusive and strategic plan that integrates the development
of the municipality’s jurisdiction and is aligned to the resources and capacity of the city
(City of Tshwane, 2020).

1.8.11 Service delivery and budget implementation plan (SDBIP)

It is the service delivery and budget implementation plan which indicates municipal
service delivery targets, performance indicators, projections, revenue, and the

operational and capital expenditure per departmental vote (South Africa, 2003).

19 STRUCTURE OF THE RESEARCH PROJECT

The thesis consists of eight chapters, which are outlined below:

1.9.1 Chapter One: Orientation, background, and methodological framework of
the study

Chapter one introduces and provides the context of the research, inclusive of the
problem statement. It discusses the research questions and objectives. The chapter
addresses the methodology of research, specific research designs, and methods to
be followed. The discussion of the methodological approach includes the study
population, from which the researcher utilised the data obtained. The chapter offers
and emphasises the significance of the research for both academic and practical
contributions. It provides the clarification of concepts to be used by the study. Lastly,

the chapter summarises and provides the structure of the research project.

1.9.2 Chapter Two: Performance and accountability orientation of public
administration — theory and practice

Chapter two provides a foundation for the main context of the study, which is
developing a performance and accountability framework for municipalities. The
chapter discusses public administration as a primary focus of research. To provide the
study's foundation, Chapter two seeks to contextualise the evolution of performance

and accountability within the theory and practice of public administration.
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The chapter discusses how performance and accountability have evolved within the
various paradigms of public administration. The chapter discusses the role of the state
and its functions in the context of performance and accountability. The chapter briefly
articulates how public administration's six generic administrative functions are located
and contributors of performance and accountability. Lastly, the chapter articulates the
possible future of public administration theory and practice.

1.9.3 Chapter Three: Exploring the non-identical twins: Concepts of
performance and accountability.

One of the study's objectives is to conceptualise performance and accountability of
the public sector to answer the research question of what the current performance and
accountability practices of the public sector are. In responding to this question,
Chapter three reviews the literature relating to performance and accountability
concepts in the South African public sector. The literature review focuses on concepts
and practices and reviews some well-established models of performance and

accountability.

Key performance concepts that are discussed include performance management,
performance measurement, performance indicators and targets, and performance
reporting. In addition to performance, accountability literature is reviewed, focusing on
various forms of accountability and mechanisms. The chapter further provides a
theoretical context of performance and accountability using the three theories,

institutional theory, stewardship theory and public value theory.

1.9.4 Chapter Four: Lessons from international experiences on municipal
performance and accountability for South African Municipalities

Chapter Four explores international experiences of municipal performance and
accountability. International experiences respond to the research question: “What are
the international practices of municipal performance and accountability that Gauteng
municipalities can adopt?” The examination of selected international cases focuses on
key factors and dimensions of performance and forms of accountability by

municipalities.
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Additionally, the chapter summarises lessons learned that could be used for the
development of the proposed performance and accountability framework for

municipalities.

1.9.5 Chapter Five: Survey of the functions and roles of contemporary South
African municipalities

Chapter Five addresses the research objective, which is to contextualise the functions
and roles of contemporary South African municipalities. Chapter five further, therefore,
responds to the research question: “What are the key roles and functions of
contemporary South African municipalities?” The chapter discusses the current
legislative framework that provides for the roles and functions of municipalities. The
purpose of discussing contemporary South African municipal functions is to ensure

that lessons learned from international practices are within the proper context.

1.9.6 Chapter Six: Current performance and accountability practices of South
African municipalities

Chapter six explores the research question: “Which practices, and structures
contribute to the performance and accountability of municipalities?” The purpose of
this chapter is to explore the current performance and accountability practices of South
African municipalities. The exploration includes reviewing the current legislation, its
impact, and other national interventions from the national government. Exploration and
assessment endeavour to identify gaps and explore current challenges related to the
practice of performance and accountability. This is discussed within the context of
factors and forms of performance and accountability. The identification of gaps with
the current practices aims to identify areas for improvement. The assessment of
current practices also assisted in developing research questions for the empirical

investigation.
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1.9.7 Chapter Seven: Interpretation and analysis of research findings

The chapter provides for the interpretation and analysis of data collected. The chapter
outlines the research methodology followed and the data collection instruments used.
The data includes both qualitative and quantitative data from both sources used,
namely semi-structured interviews and the questionnaire survey. The analysis and
interpretation were guided by a thematic analysis strategy arising from research
guestions. The chapter presents findings on all areas of the research questions and

objectives.

1.9.8 Chapter Eight: Findings, recommendations and conclusion

The chapter concludes the study and summarises all the study chapters, research
objectives and questions. The chapter recapitulates how the research questions and
objectives are aligned to the study’s chapters. Key findings are summarised arising
from Chapter seven, which discussed the interpretation and analysis of data collected
during the empirical study. The final chapter as appraised by the findings provides
recommendations for each finding. Informed by the results of the study, the chapter
then recommends the performance and accountability framework of Gauteng

municipalities. Lastly, the chapter proposes possible areas for future research.

1.10 CONCLUSION

The purpose of Chapter one was to firstly introduce and provide the orientation and
background of the study. The chapter further outlined the study's methodological
framework, which included the research design, data collection instruments, and the
limitations of the study. Secondly, the motivation and significance of the study were
highlighted. The objective of chapter one was also to explain why the study of
performance and accountability of municipalities is essential. Accordingly, and
towards defining the scope, chapter one outlined the motivation for the selection of
Gauteng municipalities as a focus of the study, including its strategic contribution to
South Africa's economy. Thirdly, the chapter deliberated on the statement of the
problem, research objectives and questions.
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Furthermore, the study's theoretical framework was briefly outlined through a focus on
three theories, namely: institutional theory, stewardship theory, and public value
theory. The chapter discussed the ethical considerations and clarification of concepts
that are used in the study. The clarification of concepts is essential to avoid confusion
and provides a common understanding of their study usage. Lastly, the chapter
concluded by giving the demarcation of the study, which outlines the various chapters
to follow. The demarcation of chapters is to provide an outline on how the study is

composed, as well as the purpose of each chapter.

In the following chapter, Chapter two, the focus will be on analysing the performance
and accountability orientation of public administration. This is done through discussing
the development of public administration and its influences on the performance and
accountability concepts. The chapter explores public administration as the

environment in which public sector performance and accountability have evolved.

28



CHAPTER TWO: PERFORMANCE AND ACCOUNTABILITY ORIENTATION OF
PUBLIC ADMINISTRATION — THEORY AND PRACTICE

2.1 INTRODUCTION

Christensen and Laegreid (2014:2) opine that public sector performance is central to
administrative reforms in public administration and increases accountability of which
the scope varies based on social dimensions. Striving for performance and
accountability continue to be a focus area of various government, as citizens continue
to demand accountability and provision of services. Similarly, Ferry and Murphy
(2018:620) state that various governments have developed significant performance
management frameworks to enable accountability, which includes more information

on the functioning of their municipalities.

Following on Chapter one, which provided the background to the study, as well as the
proposed research approach and methodology, chapter two aims to provide a
foundation for the study's main context, which is to develop a performance and
accountability framework for municipalities. The study objectives are within public
administration and municipalities as a significant public administration component that
is responsible for services to communities. To provide the foundation for the study,
Chapter two seeks to contextualise performance and accountability within the realm
of public administration, which is the focus of the research. Performance and
accountability must be located within the practical and theoretical developments of
public administration. The chapter explores public administration as the environment

in which public sector performance and accountability have evolved.

To contribute effectively to discuss the performance and accountability within public
administration, Chapter two is divided into various sections. The first section of the
chapter briefly discusses why performance and accountability are critical to the public
sector. This is followed by a discussion regarding the development of public
administration and its influence on the performance and accountability of the public
sector. This discussion is on the old public administration, emergence of new public
management (NPM), followed by new public governance (NPG) and later new public
service (NPS).
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The discussion of these phases of public administration analyses how performance
and accountability have evolved within various public administration paradigms. It is
then followed by a discussion on the functions and roles of the state. The focus on the
state's role and functions is informed by the fact that public administration activities,
as part of the state, define performance and accountability measures of public sector
institutions, such as municipalities, which are the focus of the study. The last sections
of the chapter are on generic administrative functions of public administration and what
the future holds for public administration. The discussion on the administrative

functions is also explored in the context of performance and accountability.

2.2 IMPORTANCE OF PUBLIC SECTOR PERFORMANCE AND
ACCOUNTABILITY

Christensen and Laegreid (2014:4) believe that accountability and performance are
instrumental to each other, and this assumed linkage between performance and
accountability, is expected to produce a performance in line with the available set
standards. While performance and accountability are regarded as instrumental to the
public sector, Arnaboldi, Lapsely and Steccolini (2015:268) caution about the public-
sector setting's complexity, informed by its managerial culture, as well as the political
environment with many political influences. These settings are regarded to complicate
the levels of accountability, which is repeatedly required for optimal performance
based on high expectations of delivering services to the citizens.

Similarly, the importance of performance and accountability in the public sector is
informed by what Fourie and Poggenpoel (2017:170) express, when stating that as a
strategic driver of the economy, the public sector plays a significant role in improving
the lives of communities. The public representatives elected by communities to hold
public office need to perform their functions and be held accountable for their
performance. In addition, Steccolini (2019:256) posits that the growth and
development of the public sector budgeting and accounting within modern states have
increased the demand for accountability because of the significant allocation and use

of public resources.
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Al-Shbail and Aman (2018:156) state that accountability is recognised as a central
value for excellent governance within public organisations because it contributes to
the state organs' effective functioning, which yields good performance. Accountability
safeguards public administrators' effectiveness by forcing them to deliver on their
pledges and commitments as well as execute their duties as per expectations and
endure the outcomes of failure (Al-Shbail & Aman, 2018:156). In the same way as for
accountability, Fatile (2016:78) believes that performance management has gained
momentum in the public sector because of public resources administration and the

guest to strive for economical provision of services to the public.

Having discussed the importance of performance and accountability, the next section
explores the development of public administration, including its phases that have
influenced its status in today’s scholarly work. The discussions will also focus on how
performance and accountability have evolved within the different stages of public

administration.

2.3 TRACING THE CHRONICLES OF PUBLIC ADMINISTRATION

Tshiyoyo (2018:80) points out that the last three decades have produced intense
debates and scholarly work, which contributed to fundamental changes in public
administration discourse as a combination of practice and theory. Tshiyoyo (2018:81)
further argues that public administration has no sharp point in history where it begins.
Similarly, Vermeulen (2019:284) believes that public administration has followed a
developmental trajectory informed by several waves of reform recognised as namely,
Classic-traditional Public Administration, Neo-classic Public Administration, New
Public Management (NPM), and New Public Governance (NPG). Each wave of public
administration reform presented its identifiable principles, worldviews, scientific

approaches, and methodologies.
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As stated above by both Tshiyoyo (2018) and Vermeulen (2019), public administration
developments were informed by various phases and reforms, and as such, the next
section discusses these phases. The purpose of the discussions is to mirror how each
phase of development of public administration has influenced the performance and
accountability of the public sector, as discussed in the earlier section relating to the
importance of performance and accountability in the public sector.

2.3.1 Paradigmatic development of public administration

Ikeanyibe, Ori and Okoye (2017:3) state that the seminal work of Woodrow Wilson in
1887 signalled the study of public administration. Woodrow Wilson, as argued by
Ikeanyibe et al. (2017:3), raised four fundamental issues about public administration,
namely: (1) “separation of politics and administration, (2) comparative analysis of
political and private organisations, (3) improving efficiency with business-like practices
and attitudes towards daily operations, and (4) improving the effectiveness of public
services through management and training of civil servants, as well as encouraging

merit-based assessment”.

It can be deduced from the above fundamental issues identified by lkeanyibe et al.
(2017:3) arising from Woodrow Wilson’s (1887) seminal work that efficiency and
improving public service work is as old as public administration itself. Efficiency and
improvement can be related to performance and accountability. The conclusion to be
reached on interpreting Woodrow Wilson’s seminal work is that performance and
accountability have been the pillar at the centre of public administration. Similarly,
additional factors such as business practices and public servants' training can be
attributed to having a public administration that performs and is accountable to the

citizens.

The separation of politics and administration, despite its numerous contentions, was
intended to clarify roles and allow public servants to perform their work without
interference. This is also reasoned by Madumo (2017:44), who contends that the
discourse on the separation of politics from the administration was to provide for
different roles between the politicians and public servants, thus making sure that public

servants execute policy implementation efficiently.
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In addition, the politicians should continue to play the crucial oversight role in public
servants' work as part of accountability. It can further be argued that it was also to
create a mechanism of accountability between politics and the administration. As
regards the training of civil servants, as raised by Woodrow Wilson, Sirovha (2017:27)
believes that the formal training programmes in various American universities focusing
on public administration heralded its academic discipline between 1914 and the late
1920s. Sirovha (2017:27) further expresses that this was further enhanced by the
publication of Leonard White‘s pioneering work, Introduction to the study of Public
Administration, which is regarded as the first American textbook devoted solely to

public administration.

Another phase and contribution of the evolution of public administration to
performance and accountability is raised by Basheka (2012:37), who argues that
scholars such as Frederick W. Taylor (1911) developed scientific management
principles, which moulded practical as well as the academic fields of public
administration. Amongst the principles that have shaped performance and
accountability from Taylor's (1911) work are Division of work, Authority, and
responsibility, which primarily is about giving order and making people accountable.
Some of the principles include discipline, which is associated with performance and

remuneration of personnel that promote the satisfaction of employees.

A further contribution of public administration to performance and accountability is
raised by Uwizeyimana and Maphunye (2014:92), who refer to the administrative
process, which became known by the POSDCORB acronym, (Planning, Organising,
Staffing, Directing, Coordinating, Reporting and Budgeting) and became the dominant
contribution towards improving performance and accountability in public
administration. To report, coordinate, and direct can be linked to both performance
and accountability as reporting provides information, whether performance or
financial, and is an essential element of accountability and improving performance.
Furthermore, to direct, plan and staff are contributors that enhance performance and
accountability and through staffing, clear lines of responsibility as well as
accountability mechanisms are clearly defined. Planning contributes to identifying
objectives and set targets that need to be performed and later account for the

implementation.
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Therefore, an argument can be made that the scientific management principles and
administrative process contributed to the importance of performance and

accountability in public administration.

In summarising the first two paradigms of public administration development,
Ikeanyibe et al. (2017:5) provide the features that characterise these two phases by
arguing that an assumption of direct and control offers the opportunity to have an
authority to request public servants to account and advise them to improve their
performance. In addition, the old traditional public administration provides that
accountability was about public servants being accountable to the politicians and those
ministers responding to the legislative body such as a parliament. Lastly, Ikeanyibe et
al. (2017:5) state that the existence of standardised procedures in which the public
service personnel were to be governed was to provide for an opportunity to perform
better and provide intended results.

Another contribution of the old public administration is made by Lampropoulou and
Oikonomou (2018:103), who reason that the traditional state bureaucracies were
primarily inspired by the Weberian model, which was dominated by formal rules and
hierarchy. The other crucial period of public administration is mentioned by Sirovha
(2017:31), who indicates that the period between the late 1960s and early 1970s saw
the emergence of the New Public Administration informed by various factors, such as
turmoil in the discipline that included the interface and dominance of political science.
Sirovha (2017:31) further points out that the continuous discussions on the future of
the discipline and its scientific status found a focal point in the 1968 Minnowbrook
Conference, which led to the New Public Administration's emergence. There was a
growing critique of traditional public administration as reported by Lampropoulou and
Oikonomou (2018:104) about its inefficiency due to the bureaucratic structures

associated with the Weberian model.

Following criticism of the old public administration, which was during the 1970s and
1980s, a view to advance effective management elements and replace the state with
the market became the dominant discourse. Factors, such as the productivity of public
bureaucracies became priority issues, and led to the development of ‘managerialism”,

which was associated with efficiency (Lampropoulou & Oikonomou, 2018:104).

34



The dominant voices on how the state can be reformed and replacing the state with
market-oriented practices, led to the emergence of the New Public Management
(NPM), which was advanced based on improving performance and accountability. It
can be argued that the review of the phase referred to as traditional public
administration has provided a foundation on how performance and accountability have
evolved and have been informed by various contributions of public administration

scholars.

Having discussed the traditional public administration development and phases, the
next section briefly explores NPM and its impact on the performance and

accountability of the public sector.

2.3.2 New public management

De Oliviera, Jing and Collins (2015:66) view the development of New public
management (NPM) as informed by continuous debates over the link between
accountability and efficiency. The introduction of market-based values as part of NPM
became critical to advancing the importance of the state's performance and
accountability. Funck and Karlsson (2019:346) believe the challenges of growing
public expenditure and the need to position the public sector to perform business-like
management practices to enhance efficiency were fundamental to the emergence of
NPM.

Hyndman and Lapsley (2016:386) summarise the components of NPM, which includes
“‘uncoupling the public sector into business components arranged by product,
emphasis on contract-based competitive provision of services as well as private sector
management styles”. Furthermore, NPM is about hands-on top management that
demands accountability and performance, including the explicit measuring of

performance focusing on outputs and outcomes.
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The above components of NPM, as summarised by Hyndman and Lapsley (2016:386),
reflect that performance and accountability became the fundamental objective of NPM
through adopting private sector management styles. To set measurable standards of
performance, encourage accountability as managers are held responsible for those
measures. The hands-on top management approach can be regarded to strengthen
accountability in the state bureaucracy and ensure that the public service accounts for

their work to deliver services to the people.

Despite its emphasis on performance and accountability, Kalimullah, Alam and Nour
(2012:17) believe that the NPM reforms were against democracy and reduced public
accountability if public managers become more accountable than politicians.
Furthermore, they assert that outsourcing public goods and services reduces
accountability if delivered through the private sector without government involvement
(Kalimullah et al, 2012:17).

The other criticism of NPM is raised by Paile (2018:10) who argues that the transfer
of private sector models to public administration and the exaggerated view that
bureaucracies are inherently incompetent, are flawed. Paile (2018:10) further asserts
that the criticism towards NPM saw the emergence of New Public Governance (NPG).
Ganiji (2014:228) believes that the criticism of NPM, which led to the emergence of
NPG, was informed by the fact that government needs to be inclusive of various social
movements, equality of opportunities and decision making by the citizens.

Despite the criticism on NPM, the literature provides evidence that performance and
accountability became focal points and numerous private sector models of
performance, such as setting measurable standards were brought to the public
service. As argued earlier, when discussing the old public administration,
performance, and accountability have continued to focus on public administration

reform phases.
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It is advanced that the adoption of private-sector practices during the phase of NPM
was to improve the performance and accountability of the state. Having discussed the
NPM and its contribution to performance and accountability, the next section
discusses the NPG, which emerged during the criticism of NPM. The section focuses
on the new NPG and how performance and accountability became part of its
developmental phase.

2.3.3 New public governance

Robinson (2015:9) argues that the New public governance (NPG), compared to old-
style public administration and NPM, identifies citizens as fundamental contributors to
public policies and the delivery of services. The NPG approach is about being more
consultative and to promote public accountability, which contributes to good
performance in the work of the state. In addressing the element of governance on the
NPG, Moti (2018:2) believes that governance in NPG refers to structures designed to
promote the rule of law, empowerment, accountability, and responsiveness to the
citizenry's needs, which can be regarded as being accountable and performing the
state functions to the benefit of the citizens. It can be argued that the NPG approach
provides a platform for mutual engagement on areas relating to the performance of
the state. It further allows the communities to request accountability from the state on

various government and public servants' commitments.

Osborne (2010:6) asserts that the NPG should be understood within the context of five
distinct components, with the first being socio-political governance focusing on
institutional relationships within society and government. The focus on the societal
relationship can be taken as being accountable to the public and effective provision of
services. The second component relates to public policy governance, which is about
reasserting political direction within multi-stakeholder policy networks. The third
component is administrative governance, which refers to reposition the new state to

adapt to the complexities of society and governance.
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The fourth component is control governance, which is concerned with the
management of contractual relationship management for service delivery. The final
element is network governance focusing on the networks to deliver public policy

governance services.

Unlike Osborne (2010:6), Runya, Qiqu and Wei (2015:14) mention six characteristics
of the NPG. The first characteristic is described as the emphasis on the division of
power as to who should participate in the decision-making process. The division of
authority is instrumental to accountability as it allows for the segregation of
responsibilities between the public servants and the politicians. The segregation of
power further provides for performance agreements between the politicians and the
public servants on the expected deliverables. The second characteristic of NPG
stresses coordination to create a platform for consensus between various groups to
address complex issues. These issues might be related to how the government is

performing its functions and its accountability mechanisms on the commitments made.

The third characteristic is concerned with the distribution of resources to satisfy the
different needs of various interests’ groups. The fourth characteristics rely on special
contract and trust, which can be regarded to achieve stewardship between the
principal and the steward. Finally, the NPG values the contribution and role of various
social organisations to contribute to government performance regarding the provision

of services.

To emphasise coordination to create a platform for consensus between various groups
to address complex issues, is an appreciation of public accountability. The NPG’s
reliance on special contract and trust between stewards and the principal remains a
strategic pillar for promoting administrative and managerial accountability. It further fits
well with the stewardship theory, where the steward on their own fosters the interest
of the principal through effective performance without being driven by self-interests.
The special contract can also encourage effective performance and accountability

amongst the two parties.
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The importance of stewardship theory in the context of the NPG is argued by Mills,
Bradley and Keast (2019:2), who believe that the NPG’s emergence is a response of
communities who reject various failures of the market based NPM solutions. The NPG
was argued to resolve the narrow intra-organisational approach of NPM, in which the
NPG facilitates greater cooperation, collaboration, and community in the working of
the government. To enable cooperation is essential to enhance the accountability and

performance of public servants in delivering required services to communities.

The above phase of the NPG also reflects the importance of public administration to
promote accountability and performance by engaging the citizenry. The next section
briefly explores the new public service that has also been advanced to improve the
public sector's performance and accountability through stressing service to the

citizens.

2.3.4 New public service

The emergence of the New public service (NPS), as espoused by Denhardt and
Denhardt (2015:665), is organised around seven core arguments related to public
service's role to facilitate citizenship and promote democratic governance. Denhardt
and Denhardt (2014:665) argue that the NPS’s objective is to generate citizenship

opportunities through trust and working with them.

In the context of building a relationship with the citizenry, Chigova (2020:48) draws
similarities between the NPS and NPG where networks form the core part of the NPG
and the NPS is driven by greater societal involvement. Having drawn the similarities
as argued by Chigova (2020:48), the NPS is not far from the NPG and to some extent,
they have similar objectives. It can be argued that to involve and prioritise citizens by
the NPS take forward the NPG’s approach of enhancing public accountability, which
involve citizens in governance issues as espoused by NPS. In addition, it provides a
platform to all responsible for the delivery of services to citizens to account for their
work through these platforms.
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Similarly, this principle allows citizens to demand reasons for poor performance, which
might drive the public servants to improve their performance and provide the
necessary feedback required by the citizenry. In outlining the key characteristics of
NPS, Denhardt and Denhardt (2015:9) argue that the principal objective of a civil
servant is to assist the citizens to meet their mutual interests rather than being in
control or directing into a new direction. Meeting citizens' shared needs can only be
achieved through effective performance and accountability by public servants and
politicians. Performance and accountability are driven by collaborative efforts and

continuous engagements between various stakeholders.

The key characteristics to respect statutory and constitutional laws and professional
standards by public servants promote various forms of accountability. An example is
that the respect for financial management laws promotes financial and legal
accountability. In addition, the concern for constitutional law promotes political
accountability from the politicians. To encourage performance and accountability, NPS
advocates engaging with citizens to find solutions to the identified problems. The
importance of citizens’ role on measured performance and accountability is raised by
Rauh (2018:239) who states that citizens’ satisfaction is about the effective provision
of service and public management activities. It is evident that the NPS phase further

contributed to performance and accountability.

The above has reflected on various phases of development of public administration
including its influence on performance and accountability. Lampropoulou and
Oikonomou (2018:101) accentuate that public administration's theory and practice
have grown through “various schools of thought, administrative traditions, and
implementation tools”. It has been influenced by various public administration models,
such as Weberian bureaucracies, administrative systems, methods, and scientific
management principles, which were all exposed to diverse influences from political

science, economics, and sociology.
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Sirovha (2017:36) stresses that public administration in modern societies is
characterised by its performance in various functions, such as the delivery of health
services, housing, education infrastructure, law, and social services. Furthermore,
Raadschelders (2019:3) highlights that “government as a global and social
phenomenon fits well in the study of public administration, which focuses on the
structure and functioning of government”. The point underscored by Raadschelders
(2019:3) asserts the importance of performance and accountability in public

administration, which are driven by the structure and functions of government.

It is clear from the literature and discussions on the development of public
administration above that promoting efficiency and accountability has been associated
with delivering services to the citizens by the state. Having laid the foundation in
discussing various phases of public administration development, which is associated
with the state's functioning, the next section briefly discusses the role and functions of
the state. The importance of examining the state's role and functions is to focus on the
practice of public administration in the form of the state, which is a critical component

of public administration as advanced by Raadschelders (2019:3).

2.4 ROLE AND FUNCTIONS OF THE STATE

Before exploring the role and functions of the state, it is important to define the work
that constitutes public administration as inferred in the above sections. Thornhill and
Van Dijk (2010:101) define the work of public administration as concerned with
government activities and the word “administration” relating to caring for people and
managing their affairs. It can be argued that Thornhill and Van Dijk’s (2010:101)
definition of public administration provides the foundation of discussing the role and
functions of the state after having discussed the evolution of public administration as

both practice and science.
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Furthermore, it is advanced that government is part of the state, and the discussions
on the role and functions of the state will provide more context on what needs to be
performed and the requirements for accountability. Before discussing the state's
critical roles and functions, it would be essential to define what the state is. Khambule
(2019:27) views the state as the most significant socioeconomic and political institution
to develop a vibrant society. In defining the term “state,” Lambach, Johais and Bayer
(2015) refer to the state as an “institution with organisational and administrative
apparatus and political organs for collective decision-making. It is an institution that is
characterised by rulemaking and taxation within a defined territory among its

population”.

In addition to the view above of Lambach et al. (2015), Heywood (2014:58) provides
a more comprehensive characterisation of the state when stating that the “state is
sovereign by exercising absolute and unrestricted power, it has legitimacy, of which
its decisions are accepted as binding by members of the society. Furthermore, the
state is also used as a dominant instrument. In the state's evolution, various types,
such as, pluralist, capitalist, patriarchal and leviathan have emerged and continue to

exist within various parts of the globe”.

Popa (2017:728) provides a view that the state is linked to political power and authority
which are exercised over the society. In reference to the state’s functions, Popa
(2017:728) opines that state functions seek to promote its citizens' economic and
social well-being through resource allocation, distribution of wealth, and income
amongst its citizens. In addressing the state's changing role, Tshiyoyo (2019:3) posits

that the state seeks to maximise opportunities for citizens to exercise their rights.

It can be advanced that to maximise opportunities for citizens, as argued by Tshiyoyo
(2019:3), is about providing services to citizens. By exercising their rights, the citizens
can demand good performance and accountability from those elected to run
government, which is part of the state. As stated by various authors above, the state
has multiple functions, and for this study, the focus will be on the state as a regulator
and enabler as well as the state as the local government that deliver socioeconomic

functions to its citizens.
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The reference to local government is intended to contextualise the state's role and
functions within the local government, which is the focus area of the research. Having
laid the foundation above in defining the state and the scope of the discussions, the

following section discusses the state as a regulator and enabler.

2.4.1 The state as a regulator and enabler

Vyas-Doorgapersad and Aktan (2017:81) believe that there are ongoing discussions
on the changing roles and functions of the state in the modern era of governance
related to how those functions should be performed to improve performance and
accountability. The authors also argue that deregulation, regionalisation, and
economic trends continue to influence the functions and role of the state (Vyas-
Doorgapersad & Aktan, 2017:81).

On the state's regulatory role, Madumo (2017:57) and Qaribov and Huseyn (2017:96)
point out that the state uses its coercive power to regulate and enforce rules amongst
its citizens. The state uses legislation, executive and judicial bodies to implement its
dominance as the primary regulator. It can be argued that these are also activities

used to promote performance and accountability in various forms.

Madumo (2018:101) further posits that it is through government that the state
regulates multiple aspects of society. An example of the regulation of government in
South Africa is creating structures, such as the Competition Commission. The
Competition Commission was created by legislation of parliament, which is part of the
activities that regulate the companies’ competitive environment. Another instrument of
the state to regulate and provide an enabling environment is the MFMA, which is the

law providing for municipal financing and financial management.

The above are examples of what the state uses to regulate private business practices
through the competition commission, as well as a law that regulates how a layer of the
state is expected to perform its responsibilities. The purpose of the state as a regulator
and enabler are to promote performance and accountability as well as provides an
enabling environment for both private entities and state institutions to be accountable

and perform their respective responsibilities.
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Herath (2015:261) and Popa (2016:725) assert that the state, as an economic actor,
creates an enabling environment for citizens to benefit from the provision of public
goods. The state provides resources to balance and intervene in market failures by
driving economic growth. An example to provide an enabling environment as an
economic actor is to build strategic economic infrastructure such as roads that give
both the producer and consumer access to trading opportunities. Khambule (2019:27)
believes that in 2008, the global financial crisis became an essential indicator of the
shortcomings of the free economic market system, which proved that without state

regulations, the development of the economy would not be supported.

Furthermore, Khambule (2019:28) argues that the crisis led to prominence on the
state's role in minimising the impact on the poor and protecting them from the shocks
of the economy. The public sector continues to experience socio-economic
developmental challenges, including unemployment, which have an impact on the
requirement to increase support through intervention programmes and regulation of

the state.

The current COVID-19 pandemic challenge has exposed some elements that relate
to the state as a regulator and enabler. An example is the provision of fiscal stimulus
to the South African economy by assisting companies with various relief funds. These
fiscal interventions and relief funds are intended to provide an enabling environment
for companies to trade and stimulate economic activities so that the citizens can
continue to get opportunities, such as work and related trading. Another example of a
regulatory role by the state became evident during the 2020 COVID-19 year in relation
to citizen movement to minimise the virus' transmission. South African government
declared the national state of disaster on 19 March 2020 to minimise transmissions

and this was referred to as the national lockdown (Ramaphosa, 2020).

Having discussed the state as a regulator and enabler, the next section discusses the
role of local government and related socio-economic functions that should benefit the
citizens within its area of responsibility. Furthermore, the section contextualises the
discussions of local government as a sub-national state in providing socio-economic

services to communities.
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2.4.2. The state as local government and performing socio-economic functions

Khambule (2019:3) explains that decentralisation has shaped distinctive opportunities
in delivering social and economic services closer to communities as part of the role
and functions of the state. Decentralisation has allowed central or national states to
assign legislative and administrative roles and functions to sub-national actors, such
as local and regional governments to improve governance and service delivery. As
part of the state, the local government's functions are instrumental in providing socio
and economic opportunities to communities. In addressing the role of the local
government, Sebola (2015:4) articulates that due to its closeness to communities,
municipalities render a wide range of services and its political as well as bureaucratic

structures regulate community activities.

In addition to Sebola’s (2015:4) point, Govender and Reddy (2015:18) maintain that
the local government must deliver basic services to stimulate local economies. To
perform socio-economic functions at the local level, Khambule and Mtapuri (2018:26)
outline that municipalities encourage communities to develop strategies that can
improve their local economies for their benefit and to improve their livelihoods.
Furthermore, in addressing the importance of local government as part of the state,
Masiya and Mazenda (2018:122) opine that modern democratic system of the state of
governance have established local government structures closer to the people to
enhance the performance of state functions and promote accountability. Khambule
(2019:79) argues that local government should be the local people's voice and lead
their aspirations through the development of their communities by providing sewerage,

water, electricity, and infrastructure development.

The above sections discussed the state as local government and its performance of
socio-economic functions. The discussion of the role of the state as articulated above,
refers to local government having provided a foundation on how the state regulates
and creates an enabling environment for its citizens. Similarly, it is evident from
discussing the state's role and functions that performance and accountability are

embedded in those functions.
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Having laid a foundation on the discussion of the role and functions of the state, it is
important to further explore how some of the state functions are performed. To explore
further, the next section discusses what Thornhill (2018:21) refers to as policy
frameworks, structures, and procedures used through various organs of the state and
this will be through discussing the generic administrative functions of public
administration. The discussions on the administrative functions will be contextualised

in line with the study's focus, which is municipalities.

2.5 GENERIC ADMINISTRATIVE FUNCTIONS OF PUBLIC ADMINISTRATION

Sirovha (2017:37) explains that Henri Fayol identified five functions for management,
which focused on planning, organising, commanding, coordinating, and controlling.
Public practitioners should perform the work of public administration within the specific
framework of procedures and methods and to perform their work, the generic
administrative functions have been identified as a guide to performing and account for

their work.

For instance, Madumo (2017:48) posits that six main generic functions serve as an
essential tool in understanding public administration's discipline and practice. The
generic functions are, namely (a) policymaking; (b) organising; (c) financing; (d)
staffing (personnel provision and utilisation); (e) determining the work procedures; and
() control. These functions are referred to as generic, as the expectation is that all
organs of the state and public institutions are required to perform them (Madumo,
2017:48). In arguing their importance, Sirovha (2017:37) argues that public
administration's generic administrative functions are mutually dependent and
connected as one cannot be performed without the other. The six generic functions
are discussed below, and the focus is on how each contributes to performance and

accountability.
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2.5.1 Policymaking

The influence of external conditions in government functioning leads to the
development of responses in various policy documents. Madumo (2017:48) describes
policy making as an activity of identifying problems, determining alternatives, and
implementing decisions to address the challenges. This description by Madumo
(2017:48) is supported by Nkwana and Malan (2018:162), who are of the view that for
policymaking to take place, decision-makers require information about the nature and

causes of the problem.

Madumo (2017:48) further asserts that to achieve a set of goals and objectives through
activities is a basic tenet of public administration, and thus, all public institutions are
required to develop clear objectives to be known by the public in the form of public
policies. The development of policies as a response to identified challenges is an
essential approach by the government to improve its performance and accountability.
Through the development of public policy, citizens or communities can demand
accountability and effective performance. Government policies, programmes and
plans can be very instrumental to accountability, as well as transparency. To set clear
goals as a policy response is a contributor to enhance performance measures that

public servants and politicians need to account for.

The importance of public accountability is reasoned by Selase (2018:12), who argues
that to serve the public is inseparable from public administration due to the extent of
making sure that the public interest is addressed. Sirovha (2017:38) highlights that for
policymaking, desired actions must be in line with the allocation of resources, and this
needs to be decided by the politicians and legislators and should be made known in
writing or verbally. In most cases, a reference to this is the public policy where
politicians make policy pronouncements in line with the available financial resources,

such as the budget.
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An example of a policy document is the White Paper on Local Government developed
in 1998. The White Paper on Local Government, which became a policy response to
the constitutional provisions, served as the foundation to address the developmental
needs of communities, as espoused by the South African Constitution, 1996. It was
developed as a response to challenges facing the local government and the need to
transform the old local government to serve all people (South Africa, 1998b).

Another example of the policy is the indigent policy, which aims to include those who
used to be excluded from access to basic services and are unable to afford a social
safety net. This policy document requires municipalities to perform their functions
through the provision of water supply, sanitation, refuse removal, the supply of basic
energy and assisting in the housing process to those who cannot afford the services
(Department of Provincial and Local Government, 2005:6).Therefore, it is essential to
note that policymaking is a crucial component to set goals and objectives that will
define performance and accountability standards for both the municipal officials and
politicians. Furthermore, cities need to be accountable for implementing the policy
objectives and therefore it is evident that performance and accountability are crucial

to policymaking as an administrative function. The next section discusses organising.

2.5.2 Organising

Sirovha (2017:46) views organising to be activities or functions involved in creating
and sustaining organisational units by establishing hierarchies of officials and offices.
Furthermore, Madumo (2017:50), expresses that organising as a function of public
administration is to identify work, divide work into units, assign the work to various
departments and make sure that the work is coordinated to achieve the broader state
objectives. Arising from the above views of Madumo (2017:50) and Sirovha (2017:46),
it is deduced that organising as a function supports the implementation of policymaking
and this is done through allocating policy objectives as well as goals to departments
or divisions of a department of a municipality. Furthermore, responsibilities need to be
assigned to make sure that the objectives set are achieved. Organising as a function
can be regarded as a contributor to set up performance expectations based on policy
provisions and establishing hierarchies is also essential to define who accounts to who

in implementing the policy objectives.
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The function of organising is regulated by legislation and should be in line with the
municipality’s administrative and financial capacity. Organising is intended to assist
the municipality to respond to the local community's needs as committed through the
policy processes. In line with the promotion of performance and accountability, the
organisation of the municipal administration and structures should be able to facilitate
service and accountability amongst the employees (South Africa, 2000).

In addition, as part of the organising function, the municipality should arrange
administrative and political office bearers to perform state-related roles of which, the
municipal manager should establish the staff component of the city to support the
policy implementation through various departments (South Africa, 2000). It is based
on the existence of these departments, which are components of the organising
administrative function that performance and accountability are exercised and
practised. Performance and accountability become important factors to the functioning
of municipalities as they are expected to organise themselves in delivering services to
the communities. Having discussed organising as an administrative function, the next

section discusses financing as a generic administrative function.

2.5.3 Financing

For any state organ to perform and deliver on its policy objectives and organise itself,
financing is crucial to achieving such. Fourie (2018:59) contends that effective public
finance management is an important driver to transform adopted strategies into action
for effective decision-making and accountability. Fourie (2018:61) further clarifies that
to execute its various roles, the government needs to generate resources in the form

of taxes to finance its programmes.

On financing as a generic function, Sirovha (2017:44) indicates that financing relates
to budgeting and funding the costs of managing an institution or state department.
Another viewpoint is expressed by Raga, Hanabe and Taylor (2018:171), who
postulate that proper financial planning is an important ingredient for government to
function effectively and deliver on its objectives. It can, therefore, be deduced that to
manage and implement government commitments, finance remains a critical

contributor to both performance and accountability.
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Financing in municipalities’ context is governed by the MFMA, which sets out
standards on how cities should manage and spend their funds. Sections 16 and 17 of
the Act provide that a municipality should approve a budget, which sets out realistically
anticipated revenue for the year from each revenue source (South Africa, 2003). The
budget assists the municipality in funding policy plans and objectives and how it
functions to achieve the set goals. The budget should also finance its organising,
staffing and various vital activities that contribute to the performance and

accountability of municipalities.

Having discussed policymaking, organising, and financing as generic administrative
functions, the next section discusses staffing. The staff of any institution, whether
private or public, must prepare a budget, implement policy objectives, and make sure
that a public institution is organised to respond to society's needs. The staff is also

required to account for their responsibilities.

2.5.4 Staffing

Sirovha (2017:45) opines that as much as government cannot function without finance,
it can also not function without staff responsible for performing and implementing
adopted policies. It is the staff that is expected to perform functions of delivering
services to communities and Sirovha (2017:45) elaborates that staffing is about
people, associated administrative processes, employee motivation and satisfaction
that drives the performance of an institution. Staffing is the “process of acquiring,
deploying and retaining a workforce of sufficient quantity and quality to create an
impact on the organisational performance and effectiveness” (Sirovha, 2017:45). It
can be deduced from Sirovha’s (2017:45) statement that staffing is crucial for the
performance and accountability of public institutions, and it is the staff members who

must perform the work effectively and efficiently, as well as account for their functions.
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For local government, staffing is regulated through the Local Government: Municipal
Systems Act, 2000 (Act 32 of 2000) of which, section 55 of the Act requires a municipal
manager, as the head of administration, to appoint staff to assist with the
implementation of council decisions. This staff is responsible and accountable for the
economical and effective implementation of municipal programmes and projects
(South Africa, 2000). The city manager should further manage, utilise, train staff as
well as promote sound labour relations which are essential to enhance effective
performance as well as encourage accountability about their various roles and

functions.

To provide compelling performance, Pretorius (2017:115) posits that municipalities'
staff should have the required knowledge and skills to support politicians and promote
good governance. To have the requisite knowledge and support, politicians require
the skills and ability to perform according to the set standards and be accountable as
administrators reporting to politicians. This view is supported by Thornhill (2018:25),
who argues that a critical requirement for effective and efficient service delivery is an
effective as well as competent organisational structure for each of the functions
assigned to it. Without adequate and skilled staff, a public sector institution will struggle

to achieve its objectives and fail to account for its citizens.

The conclusion can be made that staffing is complemented with training, systems,
processes, and procedures which will later lead to effective performance and
accountability as per the available laws and regulations. Having discussed staffing as
a function, the next section discusses determining work methods and procedures,

which the study argues that it is complementary to staffing.

2.5.5 Determining work methods and procedures

Nzewi (2015:8-9) acknowledges that it is quite difficult to define work methods and
procedures as the work process is about the cross-functional application of work,
classifying what is done and by whom. In addition, to explaining the work processes,
Nzewi (2015:9) identifies characteristics, such as work spreading across different
functional units, defining roles and responsibilities, defining specific organisational

outcomes, and how activities are interrelated.
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When work methods and procedures have been determined it can serve as a vital
building block to staff and organising functions to implement effective public financial
management. The work methods and procedures can also be regarded as contributors
to improve performance and accountability, because to define and provide clarity on
the roles and responsibilities allow staff to perform on the expectations. Procedures
can also set specific standards on how staff are expected to account, including setting
standards of performance. Madumo (2017:53) expresses that “work methods and
procedures” ensure efficiency by determining the most cost-effective way of
performing specific responsibilities, which will result in satisfactory performance. The
division of functions and powers between categories of municipalities, including the
regulation of systems and organisational structures are regulated by legislation (South
Africa, 1998a).

Additionally, municipalities are expected to establish planning processes, develop a
performance management system, as well as mobilise resources to fund their systems
and processes to improve efficiency, which will later lead to the performance and
accountability of municipal staff. The work processes also contribute to delegating
functions to relevant officials who can deliver on the expectations and achieve the

municipalities' set goals (South Africa, 2000).

Furthermore, Sections 52 and 53 of the Local government: Municipal Systems Act,
2000 (Act 32 of 2000) require municipalities to set up clear lines of coordination
amongst public office-bearers and the members of management. The Act further
provides that the municipality should define roles, responsibilities for all the relevant
structures in place both politically and administrative, which must be guided by clear
terms of reference for all the necessary structures that exist within the municipality and
the city manager (South Africa, 2000). It is through defining the positions,
responsibilities of officials and politicians that performance and accountability can be
enhanced and without clear roles and responsibilities, confusion leads to inferior

performance and lack of accountability.
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Sirovha (2017:44) argues that public officials’ functions are a combination of generic,
functional, and auxiliary functions and these functions of public administration can be
performed by two kinds of public officials, namely, generalists and specialists. The
administrative generalists must understand the objective of government policy, while
administrative specialists should be trained in specialised fields such as finance,
budgeting, and planning. It is the procedures and work methods that align these two
kinds of officials’ work, which also contribute to enhancing the performance and

accountability of public administration.

The above sections have discussed five generic functions, which include
policymaking, organising, financing, staffing, work methods and procedures. The final
generic administrative function is control intended to control the financing, staffing,
work methods and other related areas and as a generic administrative function is
briefly discussed in the section below.

2.5.6 Control

Madumo (2017:54) and Sirovha (2017:48) reason that control as a function is about
ensuring oversight through reporting on the outcome of the set goals and steps taken
to ensure that any failure to achieve set objectives is rectified. To perform some of the
other functions, public administration should continuously assess how the functions
contribute to the effective performance and accountability of programmes
implemented. Arising from Madumo (2017:54) and Sirovha (2017:48), control can be
regarded as a process to manage the performance of an institution through providing

a platform for accountability.

To stress the importance of accountability in public administration, Thornhill (2018:26)
argues that one of the requirements for public administration is to be accountable and
to honour this principle, various oversight structures have been established, such as
parliament, the Auditor-General, the Public Protector and others. In the context of
municipalities, control, as explained above, is implemented through various oversight
structures, established by council, such as Section 79 and 80 committees, ensure that
reporting as well as accountability takes place regarding municipal performance on

the implementation of its programmes (South Africa, 1998a).
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Toxopeus (2019) states that municipalities' oversight functions are driven by two
critical committees before being tabled at council level, which exercises the ultimate
oversight role and one such committee is the MPAC, which is regarded to fulfil an
internal oversight role while the other committee, the MAC, is structured more
independently to perform an external oversight role on both the performance and the
municipal financial management. In controlling the work of municipalities, Section 105
of the Local Government: Municipal Systems Act, 2000 (Act 32 of 2000) provides that
the MEC for local government in a province must put in place instruments, tools, and
measures in line with the Constitution to monitor the management of municipalities
(South Africa, 2000).

The above section discussed the six generic administrative functions, and it is evident
arising from the discussions that there is a relationship amongst the administrative
functions. It can be argued further that the discussion of the administrative functions
reveals strategic contributions of and the relationship with the performance and
accountability of the state and its institutions. For these administrative functions to be
coordinated and performed to improve performance and accountability, management
plays a critical role in this process. To understand how management plays a critical
role in the administrative functions, the next section briefly discusses management as

a function and critical driver of performance and accountability.

2.5.7 Management

Nasir (2015:2) posits that management involves the process of coordinating and
overseeing the work activities of others so that they can carry out their tasks towards
achieving their specific goals efficiently and effectively. Therefore, management in this
context is responsible for making sure that administrative functions are performed to
achieve policy objectives as well as responsible for contributing to enhancing the
performance and accountability of an institution. Paile (2018:7) supports this view and
asserts that management drives the realisation of organisational goals through setting
performance expectations, defining, clarifying accountability roles, and ensuring that
staff perform according to the set standards.
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In providing a broad overview of management, Pretorius (2017:148) states that
management includes the above-discussed administrative functions, planning,
problem-solving and measuring performance. In the context of a municipality,
management includes a municipal manager as the head as well as senior managers
who are given various responsibilities as heads of various departments, which are a
product of the administrative functions discussed above, such as staffing,

policymaking, work procedures and methods and control.

Sirovha (2017:47) states that municipal senior management, which includes an
accounting officer, are accountable for leading, directing, arranging, and systematising
all the municipal-related activities and in this way, it promotes satisfactory performance
and accountability within the municipality. In addition, Pretorius (2017:150) argues that
the senior management of a municipality is responsible for managing various
departments and coordinates the implementation of service delivery. The coordination
also requires efficiency in the municipal performance as well as accountability of the
delivery of services. In a similar fashion, Paile (2019:466) believes that accountability
for organisational efficiency and effectiveness is principally the responsibility of senior
managers, who given their seniority, experience, and positional power, provide

leadership to the entire staff complement of the organisation.

The municipal manager of a municipality is required by the legislation to assign clear
responsibilities to the management team and hold the management team accountable
for their responsibilities and the administration's specific performance (South Africa,
2000).

The above section, which discussed generic administrative functions, was concluded
by a discussion of management as a driver of these functions. Similarly, having
discussed the performance and accountability within the public administration, the role
of the state and administrative functions, the next section briefly explores the future of

public administration, as well as its influence on performance and accountability.
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26 WHAT DOES THE FUTURE FOR PUBLIC ADMINISTRATION HOLD FOR
PERFORMANCE AND ACCOUNTABILITY?

The discussions of the paradigmatic development of public administration have
indicated how it has contributed to the state's performance and accountability and the
literature also provides a picture of practice and discipline that has experienced
various challenges through its developmental phases. It is evident that public
administration has weathered many storms and continues to adapt to various
circumstances as the world evolves. It is, therefore, fitting before concluding this
chapter that a brief reflection be made on what the future holds for public
administration. Sirovha (2017:48) believes that the influence of public professionals
and the use of organisational knowledge in policymaking given the speedy
improvement of information and communication technology will change the
responsiveness of public administration as the society evolves. Furthermore, Tshiyoyo
(2018:91) posits that public service is one of the longest, modest cherished institutions
of human history and throughout history, progress has been made towards improving
human life through effective public goods and services in which public administration
has played a crucial role.

As a discipline, public administration is and always will be relevant through its
continuous research and scholarship that contribute to government functioning.
Raadschelders (2019:22) argues that if questioning governing as a societal
phenomenon and institutional arrangement makes the study of public administration
extremely exciting, rapid global changes will continue to shape public administration’s
epistemological perspective through continuous research. Continuous shaping of
government policies to respond to the changing and modern societies leaves it up to
public administration scholars to increase their understanding of studying these

developments.

The argument advanced above is that continuous changes in the public sector,
growing demands of citizens and increasing pressure to meet their basic needs
provide an opportunity for future research and make public administration more

relevant than ever before.
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As part of the future trends on public administration, Raadschelders (2019:27) asserts
that public administration can and should claim its academic status as interdisciplinary
and present itself as a science, craft, and art and profession. Public Administration
should be positioned as a practice that trains for skills and techniques of
understanding. With pandemics such as COVID-19, where social distancing is a
practice and a way to minimise transmission, public administration should think of
ways to continue to provide services to the public. A state of emergency, such as
lockdown, where citizens cannot access important services due to social distancing
may require public administration researchers to think through developing new ways
such as the internet, apps, virtual platforms and require public administration scholars
to continue to research the best models to enhance the performance and

accountability of the public sector.

2.7 CONCLUSION

Chapter two was envisioned to explore performance and accountability within public
administration, which is the domain of the study. The chapter aimed to analyse further
how each of the development phases of public administration contributed to
performance and accountability in the public sector. It can be argued that this chapter
has achieved its objectives as the literature reveals how public administration
development has contributed to performance and accountability. The literature on the
development of public administration reveals that performance and accountability are
as old as public administration despite their varied applications and

conceptualisations.

The view of performance and accountability as old as public administration is evident
since the work of Woodrow Wilson (1887), central to public administration has been
the aim to improve the efficiency of the state. Advanced methods, such as using a
business-like approach, were a clear sign of the need for effective state performance.
Training of public servants to be efficient and to be evaluated on a merit-based system
became a pillar of Woodrow Wilson’s contribution to public administration performance
and accountability.
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Furthermore, the development of management science theories by Henry Taylor can
be attributed to the strengthening of accountability of the employee. Similarly, Luther
Gullick’s contribution through the development of what is referred to as POSDCORB
was also instrumental in enhancing performance and accountability in the public
sector. The phases of NPM, NPG and NPS became emphatic to the importance of
accountability to citizens which can be regarded to improve public accountability and
the NPM primarily focused on adapting market-related performance measurement

strategies to enhance the performance and accountability of government.

After exploring the various phases of public administration and how performance and
accountability have evolved, Chapter two went further to discuss the state's role and
functions within the parameters of performance and accountability. The literature
reveals that performance and accountability are central to the role and functions of the
state and to unpack the role of the state further, the discussion was followed by a
discussion on the six generic administrative functions and management as a critical
driver of those functions. The generic functions are principal elements to enhance the
public sector's performance and accountability, while management as a function is
critical to improving the performance and accountability of public sector institutions

through the implementation of generic administrative functions.

The discussions were further contextualised to local government as a focus of the
study, which Chapter two concluded with a discussion on what the future holds for
public administration as both a discipline and practice. The discussion on the future of
public administration indicates that more scholarly work needs to be pursued as the
world continues to evolve. Having laid a foundation by discussing performance and
accountability within the realm of public administration, roles and functions of the state,
and administrative functions, the next chapter explores various concepts and practices
related to performance and accountability. The chapter clarifies different
understandings, discusses forms of accountability within the public sector and further

provides a theoretical framework for performance and accountability.
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CHAPTER THREE: EXPLORING THE NON-IDENTICAL TWINS: PERFORMANCE
AND ACCOUNTABILITY AS CONCEPTS

3.1 INTRODUCTION

Chapter two provided a foundation for the study by attempting to locate performance
and accountability within the realm of public administration through discussing the
development of public administration phases and how they have contributed to
performance and accountability. Chapter two further addressed the role and functions
of the state within the context of local government and the six generic administrative
functions of public administration, as well as providing insight into these concepts from
a local municipal point of view. The discussion on the six generic administrative
functions was followed by the discussion of management as a driver of the functions,
as well as what kind of future public administration faces in the continuously evolving

world.

One of the study's objectives is to conceptualise accountability and performance of
the public sector and answer the research question of what the current accountability
and performance practices of the public sector are. In responding to this question,
Chapter three reviews the literature relating to various performance and accountability
concepts in the public sector by focusing on concepts, practices and certain well-
established models of performance and accountability. Key performance concepts
that are discussed include performance management, performance measurement,
performance indicators and targets, and performance reporting. In addition to
performance, accountability literature is reviewed, focusing on various forms and

mechanisms of accountability.

The chapter concludes the discussions by focusing on the theoretical framework for
performance and accountability through the lens of three theories, institutional theory,
public value theory and stewardship theory. Hwang and Han (2019:2) argue that to
ensure accountability in the public sector is to improve performance to deliver services
to communities. Performance and accountability are connected because performance

information is required for accountability.
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3.2 ENVIRONMENTAL CONTEXT IN WHICH PERFORMANCE AND
ACCOUNTABILITY TAKE PLACE IN THE PUBLIC SECTOR

Ali, Elham and Alauddin (2014:423) believe that one of the ways to enhance
accountability in public sector institutions is by means of performance measurement
and the use of performance measurement infers monitoring the usage of government
funds. Simbolon (2018:12) posits that a critical area that experienced more significant
public sector reform changes is performance management and many emerging
economies have adopted management systems as part of enhancing accountability
for the delivery of public services. The increase in public expectations about
government’s role has led to various countries finding ways to improve their
performance and their ability to deliver state objectives, while striving to be transparent
in outcomes, sound fiscal management remains key to enhancing accountability
(Simbolon, 2018:18).

Before the chapter explores the concepts of performance and accountability, it will be
prudent to lay the foundation by exploring the environment in which public sector
performance and accountability take place. The public sector's role and importance
are expressed by Fatile (2014:88), who indicates that the public sector dominates
space both in developed and developing economies as it is the most substantial

contributor to service delivery.

Révész (2015:29) describes how performance and accountability can occur on three
levels, which are (1) the macro that includes the entire government/state, (2) the
medium level focuses on the network of several organisations, such as local
governments, and (3) the micro-level that is about functional departments within an
organisation or municipality. Theletsane (2014:51) provides a different context relating
to the environment in which reference is made to the political-, social-, and economic
environment. For this study, the focus is on the political environment, which explores
the government's political activities, while the economic environment is about
economic activities that the government performs. The social environment relates to
human and health-related factors, such as education, which are also government’s
responsibility (Theletsane, 2014:15). The first focus is on the political and socio-

economic environment.
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3.2.1 Political and socio-economic environments

Réveész (2015:29) believes that the starting point for performance and accountability
to take place in the public sector is through public policy planning's administrative
functions, where specific needs for action are identified because of the prevailing
challenges. As part of executing policy planning, politicians design public policy by
setting goals, assigning a budget to these goals, and delegating them to various
institutions for implementation of which these plans are defined in general political

documents and regulations.

Therefore, the political environment is critical for performance and accountability, as
the state's plans and expectations are designed because policies and regulations set
by politicians affect the performance and accountability of various public sector
institutions. Therefore, the political environment can be regarded as a critical
contributor to performance and accountability and the politicians who citizens elect
based on various promises define the priorities that will have to be implemented by
the public servants. In line with identifying policy goals based on the needs of
communities, Singh and Ovadia (2018:1039) posit that some developmental states
measure their performing capabilities around mobilisation of financial resources to
pursue ambitious industrial policies linked to their political ruling class and this
performance leads to economic growth that sees the political elites enjoying political

legitimacy.

In addition to the political environment, which also leads to the development of the
economy, the economic environment is a critical factor for public sector performance
and accountability. The economic importance is expressed by Fatile (2014:88), who
conceptualises productivity as necessary for the economic performance of a country.
Fatile (2014) cites Thornhill (2006:3), who categorises three main reasons why public
sector productivity is indispensable of which the first is about the public sector being a
significant employer, the second public sector is a significant provider of services in
the economy, mainly business services and social services and lastly, the public sector

is a consumer of tax resources.
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In the local government context, Khambule (2019:79) claims that the most crucial
performance functions that need accountability and efficiency are the provision of
essential services, sanitation, and infrastructure development. The effective delivery
of socio-economic goals, such as addressing poverty and unequal income distribution,
determines how the citizens judge the performance and accountability of the state and

its organs, such as municipalities.

It can, therefore, be argued arising from Khambule (2019:29)'s view that the
achievement of reducing unemployment targets and social health-related goals is the
critical environment in which public sector performance and accountability arise. When
education levels and crime statistics are reduced, accountability becomes more
focused on the citizens as their pressing needs are satisfied. Furthermore, the
municipalities' institutional capacity is a key determining environmental factor in the
performance and accountability to deliver on its policy goals and set objectives as
outlined in various policy documents such as integrated developmental plans,

economic plans, and spatial development plans.

The section above briefly discussed the socio-economic and political environment, and

the following section discusses the international environment.

3.2.2 International environment

The modern world has changed and evolved due to many reforms, including the
phenomenon of globalisation. The existence of the United Nations, World Bank,
International Monetary Fund, African Union, and international professional bodies
have influenced various countries' functioning in their response to international
regulations and standards. Many countries are signatories to global treaties and
international agreements that require continuous assessment, the performance of

certain functions, monitoring, and accountability (Jordaan, 2013:76).
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South Africa is a member of the United Nations and has signed numerous multilateral
agreements. In line with international agreements, South Africa must deliver on the
Sustainable Development Goals (SDGs). In delivering the SDGs, South Africa
requires its institutions of state, such as municipalities and various departments, to
perform and account for implementing such programmes. This international
environment is a critical contributor to how public sector performance and

accountability occur.

Sherman and De Klerk (2015:73) state that South Africa has also adopted the
International Financial Reporting Standards (IRFS), which are used to guide the
preparations of annual financial statements of various departments and state-owned
enterprises for accountability and performance reporting. These international
standards influence how the state, its organs should account concerning public
financial management and these are some of the requirements that the Auditor-

General of South Africa uses as standards of accountability.

Furthermore, the international environment's influence includes where governments
must account and report on implementing some of the agreed targets to reduce
emissions as part of the fight against climate change. Agreements, such as the African
Growth and Opportunity Act (AGOA), a United States Trade Act, require participating
countries, such as South Africa to perform specific responsibilities and continue to
provide accountability on their implementation (AGOA, 2019).

Similar to other countries, South Africa must perform certain functions and account
both at international and local levels on how it is implementing such agreements. The
above reflects how various environments contribute to the performance and
accountability of the public sector. The next section explores the concepts related to
performance and practices and how performance can help public sector institutions,

such as municipalities.
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3.3 EXPLORING CONCEPTS AND PRACTICES OF PERFORMANCE

Zakaria (2014:53) clarifies that performance as a concept is multi-dimensional,
complex, and sometimes ambiguous and the contestation of its definition and
understanding is informed by the composition of the public sector and its functions
characterised by multiple goals.

Kimaro, Fourie and Tshiyoyo (2018:198) remark that performance must be
approached in the context of what an institution or individual has planned to execute,
which might be based on a set of standards and criteria. In addressing the definition
of performance as a concept, Kimaro et al. (2018:198) further state that contextual
consideration is essential as both the private and public sectors differ. For example, in
the public sector, performance might mean effective and efficient delivery of services
to communities, while in the private sector it might mean to maximise profit. As
developed by Van Dooren, Boukaert and Halligan (2015:21), Figure 3.1 refers to

efficiency and effectiveness of the public sector performance model:
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Figure 3.1: Model of performance
Source: Van Dooren, Bouckaert and Halligan. (2015:21).
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Figure 3.1 by Van Dooren et al. (2015:21) depicts a performance model, which
illustrates the importance of environmental factors, as discussed earlier which argues
that the socio-economic, environmental context is a foundation of public sector
organisational performance. As part of the administrative function, the performance
model will also be guided by needs assessments, leading to the development of clear
objectives, inputs, activities, and outputs and the purpose of this is to ensure that

efficiency can lead to outcomes that change society.

Furthermore, Figure 3.1. has specific numbers that point to the factors that guide the
developed public sector performance model as developed by Van Dooren et al
(2015:21). For example, the numbers 3 to 6 as labled on Figure 3.1 indicate that the
organisation and programme of public sector institution should be informed by
objectives, inputs, activities, and outputs. In the local government context, the SDBIP
(Service Delivery and Budget Implementation Plan) comprises of objectives, inputs,
activities, and outputs that arise from the Integrated Development Plan (IDP). These
variables or factors as developed informs how public sector performance should be
monitored, measured, and evaluated. The outputs as indicated in Figure 3.1. indicate
that they are linked to efficiency, which is labelled 9, and effectiveness labelled 12
respectively. Numbers 13 and 14, labelled intermediate and final outcomes
respectively are guided by the socio-economic situation labelled number 1. In the
context of local government, the socio-economic situation is defined by the IDP as a

five-year strategy of the municipality.

In analysing various definitions of performance, Révész (2015:27-28) argues that in
the case of the public sector, performance should be understood as an intended action
and the quality of its accomplishment, as well as the quality of the outcomes achieved
by this action. Révész (2015:27-28) further argues that the approach to understanding
the concept of performance should incorporate the execution of organisational
processes and the achievement of the desired results. Taking the performance
concept further, Kimaro, Fourie and Tshiyoyo (2018:199) refer to the performance trio,
which includes performance management, monitoring and evaluation, as well as

performance measurement.
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The above section discussed and defined the concept of performance. Having
discussed the concept of performance and its various conceptions, the next section
briefly discusses performance management and performance measurement, which
are related to the core concept of the study, performance as argued earlier in section
3.3.

3.3.1 Performance management

Nkuna (2015:153) refers to performance management as a set of planning instruments
and procedures within the organisation, which provides a relationship between
employee performance and the organisation's overall strategy. It is also the integration
of organisational efforts, being individual contributions, management, and leaders to
achieve the strategic corporate objectives and goals leading to the ultimate
organisational performance (Nkuna 2015:153).

Another view is expressed by Zakaria (2014:56), who posits that performance
management is central to public representatives and communities as the concept is
about how effective government services are delivered and reflecting community
needs. Public sector performance management reflects the interests of the citizens
and further strengthens the democratic values of accountability, responsiveness to
citizens' demands and is used by various government structures (politicians and senior
civil servants) to promote accountability (Zakaria, 2014:56). Similarly, Ma (2017:39)
believes that one of the goals of performance management is to improve government
services through the encouragement of efficacy in the execution of approved policies

and programmes.

The concepts, such as efficiency and effectiveness, which are embedded into
performance were used by the founding fathers of public administration and have
always been part of public administration development. In providing some distinctive
elements of performance management, Kimaro et al. (2018:201) refer to setting
performance targets, selecting of performance indicators, driving performance target
achievement, and using performance indicators in organisational decisions which is
linked to performance information that transforms measurement into actual delivery of

organisational goals.
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Importantly, Ntshakala and Nzimakwe (2016:113) identify vital processes that must
guide the implementation of government performance management and these
processes include planning work, setting expectations, monitoring performance, and

developing the capabilities to perform.

They further list the processes of periodically rating performance and rewarding
satisfactory performance. It can also be argued that some of these processes can be
linked to the earlier discussed generic administrative functions, such as work methods
and procedures, control, and staffing. Furthermore, to plan, public organisations must
set expectations or goals through various policies and plans, which gets incorporated
into individual employees’ performance contracts, who must implement some of those
goals. In addition, monitoring, which is one of the vital elements of the performance
trio, will inform whether there is a need to capacitate the employees to continuously
deliver on the expectations.

In the public sector, delivery of services is a priority, and improving the performance
to deliver quality services becomes a priority for various governments. Fatile (2014:78)
asserts that the overall aim of performance management in the public sector is to
create a high-performance culture and encourage individuals and managers to be
responsible for continuous improvement of service delivery and satisfy the citizens'
needs. Fatile (2014:88) further argues that performance management in public sector
organisations is significant because it optimises public servants' contributions through
meeting their needs as employees. More benefits can be derived from performance
management, such as developing clear working objectives and duties, providing more
significant dedication and inspiration to the employees. There is a need to develop a
reliable measuring performance method to focus on results and eliminate unnecessary
activities. Performance management must improve staff retention and attraction,
improve communications, and motivate employees through goal setting (Fatile,
2014:88).
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The above such as developing clear working objectives and duties, providing more
significant dedication and inspiration to the employees are some of the benefits
derived from performance management in the public sector, including its contribution
to improving accountability and individual employees. These are the benefits that
municipalities should get when implementing performance management in their areas
of responsibilities. The following section discusses performance measurement, which

is aligned to performance management as discussed above.

3.3.2 Performance measurement

In addressing the importance of the measurement of performance in the public sector,
Ndevu (2015:53) asserts that performance measurement is a tool to assist public
administration in addressing accountability and transparency and the ability to
measure the achievement of goals and standards by encouraging improved
performance. Another view is provided by Révész (2015:31), who states that
measurement of the public sector requires information about delivering public services
and goods to assist the decision-makers. It is regarded as a tool that empowers
managers to answer certain questions about service delivery and assess the level of

accountability from public officials (Révész, 2015:31; Roge & Lennon, 2018:2).

Nkuna (2015:162) provides another viewpoint when stating that performance
measurement is a potent communication tool that detects poor performance and
allows an organisation to readjust and respond adequately to challenges of service
delivery. Measurement of performance leads to the strategic intervention of the

authority despite the complexity of measuring government performance.

Above all, Zakaria (2014:68) considers that measuring performance should include
factors, such as behavioural, technical, and procedural aspects that management
must consider before assessing performance. Furthermore, management must
understand the process in which performance information is collected and be able to
analyse that for the effective functioning of the organisation and its systems. For
example, Zakaria (2014:69) adapts questions from Behn (2003:588) that must guide

the public manager's performance measurement.
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Table 3.1 shows the questions adapted from Zakaria (2014) on the rationale for

measuring performance in the public sector. The questions are adapted to

municipalities to fit into the focus of the study.

Table 3.1: Justification for measuring organisational performance

Purpose Questions for managers of public organisations

Evaluate How well is my municipality performing?

Control How can | ensure that my subordinates are doing the right thing?

Budget On what programs, people, or projects should my municipality spend the public's
money?

Motivate How can | motivate line staff, middle managers, stakeholders, and citizens to do
the things necessary to improve municipal performance?

Promote How can | convince councillors, parliament members, stakeholders, journalists,
and citizens that my municipality is doing a good job?

Celebrate What accomplishments are worthy of the critical municipal ritual of celebrating
success?

Learn Why is something working or not working?

Improve What exactly should be done differently to improve municipal performance?

Source: Adapted from Zakaria (2014:69).

It can be deduced from Table 3.1 that public sector managers should continue to
support their staff members through motivation and should work with politicians as
their principals, learn from their mistakes as well as continue to improve the delivery
of services. These questions are critical for a public manager to understand the context
in which their institutions are performing, and the fundamental role should be to
evaluate, control, motivate, promote, learn, and improve their organisation's
performance, such as a department or a municipality. In a typical municipality,
councillors are interested through oversight committees to know whether the officials
implement their political commitments made during elections and whether there is a

continuous improvement in municipalities' work to deliver services to communities.
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Table 3.1 also reflects what Kimaro et al. (2018:201) refer to as the performance trio,
which enforces accountability through control and promotes institutional learning as
well as facilitating processes of funding, appraisals of employees’ performance,
management of behaviour, and celebrate organisational successes. Lastly, Kimaro et
al. (2018:201) believe that performance measurement should motivate both internal
and external stakeholders to participate and contribute to institutional performance. It
is evident from the literature that to measure the organisation's performance, specific
standards and indicators need to be developed. Therefore, measurement is crucial to
understand how the organisation is performing and what kind of intervention is

required to improve performance.

Having explored and discussed performance management and performance

measurement, the next section briefly discusses performance indicators.

3.3.3 Performance indicators and measures

Nkuna (2015:164) believes that it is essential to have some measures and indicators
to guide an organisation's performance management. To develop measures, Kimaro
et al. (2018:204) state that an organisation should have a business plan with clear
objectives on what it will deliver, based on its mandate. For a municipality, the IDP is
expected to set out plans according to community needs to deliver services to
communities. The IDP must reflect the municipal vision and development priorities
aligned with national and provincial priorities as well as provide measures that should
inform the performance of the municipality.

3.3.3.1 Performance indicators

Piela (2017:24) views a performance indicator as a "combination of metrics used to
guantify the efficiency or effectiveness of action and are used to measure, compare,
and manage the whole organisational performance"”. The setting of indicators may
consist of various factors that include, amongst others, the cost and reliability of
delivery of services, and the satisfaction of both employees and customers.
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Nepal (2017:6) states that performance indicators are required and useful for multiple
factors relating to organisational performance and the indicators effectively evaluate
organisational operations to inform management of whether the organisation is
achieving its strategic objective. Another view on performance indicators is expressed
by Kimaro et al. (2018:204)), who are of the opinion that "indicators are quantitative or
gualitative factors or variables that provide a simple and reliable means to measure
achievement, reflect changes connected to an intervention or help assess the
performance of an organisation”. Kimaro et al. (2018:205) further indicate that there
are various categories of indicators to measure government performance, which are

inputs, activities, outputs, outcomes (intermediate and result) and impact indicators.

Révész (2015:32) uses simple indicators and ratio indicators to measure public sector
performance, and also believes that performance indicators as indicated in Table 3.2
are a significant reference point for evaluating and measuring organisational
performance. In addition, Révész (2015:34) further argues that what is more crucial is
the context and relevance of setting up these indicators, which must be aligned to
society's needs as initially defined in policy documents. Table 3.2 is an example of
these performance indicators:

Table 3.2: Examples of performance indicators

Name Interpretation examples Examples
Input indicator Characteristics of resources The budget allocated to a municipal
used department (Ft); the number of

employees employed by the

municipality
Process indicator Characteristics of the Lead time to complete registration of
transformational process companies (sec); Process standard

compliance (yes/no, %)

Output indicator Products and services Number or ratio of youth who have
completed a training course;
Number of trading permits ready in

regular processing time.
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Number of people receiving social

grants
Intermediate outcome Direct effect of the output Citizens’ satisfaction with the
indicator delivery of water and sanitation

(based on questionnaire); Change of

use of e-government services

End outcome indicator End effect of the output Change of unemployment in a
region (%); change of life quality in a
period (%)

Context (environment) Contextual factors influencing Age structure; Change of macro-

indicator outcomes economic indicators (e.g., GDP)

Source: Révész (2015:33).

Kaganski (2018:11) states that there are various methodologies and methods
available to identify performance indicators and some of the techniques were
proposed by Doran in 1981 and is about having what is referred to as specific,
measurable, achievable, realistic, and time-bound (SMART) criteria. The criteria are
used to guide the development of performance indicators to make measurement easy
at the end. The next section discusses performance targets, which are aligned to

performance indicators.

3.3.3.2 Performance targets

Performance targets are related to indicators and measures, and they guide
achievement, regularly in improved outputs or decreased costs and time. As part of
developing government policies and strategic plans, these plans, through their goals,
must be set up with clear targets as to when municipalities want to achieve what they
have committed to do (Nkuna, 2015:165). An example of setting a target will be for the
municipality to build 20 000 houses in total for the next five years through its integrated

development planning document.
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The 20 000 houses project becomes a target that the municipality sets to achieve in
its plan. These targets will be assessed at the end of each reporting period to
determine the extent to which the targets are being met. It is quite evident that
performance through measurement, target setting, and relevant measures plays an
essential role in improving public sector services. Performance management
encourages and motivates employees to perform better and to contribute to improving

people's lives.

Performance indicators and targets as measures are crucial to developing plans, such
as IDPs by various municipalities. Having clear targets and indicators that are
measurable is critical to improving the performance of an institution and as Adonis
(2018:259) puts it, a comprehensive performance management system is crucial to
the public sector that pursues efficacy through the internalisation of a culture of
performance within the organisational management and employees. The above
sections have extensively discussed concepts and applications of performance
management and measurements at the broader organisational level. The next
paragraphs provide a summary of human resources performance management, which

is also a component of performance as a broader concept.

3.3.3.3 Human resource management and performance management

One of the strategic objectives of performance management is to equip administrators
with the relevant skills to evaluate and examine both the organisational and employee
performance. Doellgast and Marsden (2019:200) argue that performance
management, as a central component of employment systems or human resources
management (HRM), motivates employees through goal setting, coaching, sanctions,
and rewards, such as variable pay upgrading via promotions. It is through goal setting,
coaching management that employees connect with the organisational agenda and
setting as employees are an essential asset to an organisation, and this is further

confirmed by staffing as a generic administrative function of public administration.
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Through employees, the organisation can achieve its goals, and motivated employees
contribute more to efficiency. Another view on the importance of performance
management and HRM is expressed by Tweedie, Wild, Rhodes and Martinov-Bennie
(2019:81), who state that individual and team performance is linked directly to
organisational strategic goals and what the organisation intends to achieve. To
strengthen the role of performance management and HRM, Franco-Santos and
Doherty (2017:324) advocate that the organisations need to espouse empowering
practices that create the environment required to preserve individuals' and

organisational well-being.

Furthermore, Franco-Santos and Doherty (2017:324) propose using practices such as
involving employees, providing the necessary resources for the job, and improving
two-way communication between management and employees. The organisation
should also create prospects for education and advancement, provide reasonable and

useful rewards as well as motivate the delivery of the objectives of the organisation.

Having addressed the importance of performance and individual employees in HRM,
the next section briefly discusses the existing performance models adopted by the
public sector. The review of these models aims to assess how various models

contribute to the performance of the organisation.

3.3.3.4 Performance management models

Simbolon (2018:48) opines that with the growing demand for more exceptional
performance and accountability, the public sector has adapted some performance
improvement practices and models to demonstrate their performance improvement.
Almohtaseb, Almahameed, Kareem Shaheen and Al Khattab (2019:329) state that
past studies have developed numerous institutional performance management
models, namely, the Balanced Score Card (BSC) developed by Kaplan and Norton in
1992, the Performance Prism developed by Adams and Neely in 2000, the European
Foundation for Quality Management Excellence Model (EFQM), and the Malcolm
Baldrige National Quality Award Model (MBNQA).
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Similarly, Nkuna (2015:159) argues that numerous models of performance
management, instruments, and procedures have been applied to improve
performance within public sector institutions. Nkuna (2015:159) further cautions that a
performance management model should be adapted and applied to the organisational,
operational context despite these models' availability. The above means that it is
essential to adapt and use various models if adapted to that institution's operational
context and this include municipalities. For purposes of the study, a tabulated

summary is provided in Table 3.3:

Table 3.3: Performance management models
Model Purpose

The Three E-s performance model The Three E-s performance model is about
measuring the economy, efficiency, and

effectiveness of organisational programmes.

Quality Management Models The quality management model focuses on
business results such as key organisational

performance results that can be in finance, society,

and people.
South African Excellence Foundation The South African Excellence Foundation model
Model can be adapted to the private and public sector and

encourages a culture of performance excellence

Citizen’s Charter The citizen’s charter outlines the assessment and
awarding of the public sector with a special focus

to increase the citizen's needs.

The Balanced Score Card (BSC) The Balanced Score Card focuses on a
comprehensive view of business through balancing
financial measures with operational measures. It
deals with four perspectives, which are the
financial perspective, customer perspective,
internal process perspective, and innovation and

learning perspective.
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The integrated Provincial Support The integrated provincial support programme is a
Programme (IPSP) multi-year South African government programme to
support targeted provincial government achieving
poverty alleviation.

Benchmarking Benchmarking is regarded as a constant,
methodical process to measure products, services,
and practices against organisations regarded as

superior to rectify any performance gaps.

The SERVQUAL model It is the model envisioned to reduce the
performance gap between delivery and customer
expectation, and managers must adopt customer-
oriented techniques

Source: Yadav, Sushil, and Sagar (2013:201); Sebola (2015:159-162).

The above models have different approaches, but their fundamental objective is to
promote performance in organisations, and it is also evident that some characteristics
appear in one or more models. Performance is a crucial variable emanating from these
models, which is essential for this study and improving performance through various
methods is critical to the public sector as people continue to demand efficiency and
effectiveness in delivering public goods. As mentioned above, the review of the models
is intended to assist in the study's objective to propose a framework that could assist

in improving the performance and accountability within Gauteng municipalities.

The next section discusses performance reporting and users of performance reports.
It is critical also to understand how performance reporting and users contribute to the

performance of the organisation.

3.3.3.5 Performance reporting and users of reports

Van Dooren, Bouckaert and Halligan (2015:120) stipulate that after performance
information which includes performance management and measurement has been
completed, the last step is performance reporting, which the purpose is to evaluate

what has worked and what needs to improve, such as policy and service improvement.
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Gomes (2017:4) opines that performance reporting in the public sector is connected
to the need for efficiency, effectiveness, transparency, improvement of accountability
by government institutions and contribute to enhanced monitoring, evaluation,

planning, and budgeting for improving outcomes.

Van Dooren et al. (2015:140) confirm the use of performance reports by indicating that
ministers use these reports for control and guidance to their departments, while
members of parliament use the performance reports to approve and appropriate
budgets and further oversight on the implementation of government programme and
policy pronouncements. In addition, the public servants use performance reports to
take responsibility, be accountable to their principals and the public to measure how

their interests are being addressed and to report on service delivery.

Botlhoko (2017:96) refers to financial reporting, which focuses on compliance with
financial standards, policies, budgets and in addition to financial reporting, there are
annual reports meant for municipalities to account for the performance targets and
budgets outlined in their strategic plans. Therefore, annual reports should cover
service delivery information and outcomes, in addition to financial statements (South
Africa, 2003).

The purpose of the above sections was to discuss the concept of performance and
have further attempted to review literature on related constructs, such as performance
management, performance measurement, performance indicators and performance
reporting. The literature on performance reflects the possible connection between
performance and accountability because for public officials to be accountable they
require performance information and have to continuously manage performance.
Furthermore, Kimaro et al. (2018:208) maintain that the association amongst
performance and accountability is part of the performance trio because the public
sector produces performance information to stakeholders for public funds

accountability purposes.
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In this context and understanding and further to the objective of the study, the next
section discusses accountability as a concept. The discussions also focus on various
forms of accountability, as well as mechanisms of accountability. In the same fashion
as for performance, the discussions are placed in the context of the public sector, in

particular local government.

3.4 EXPLORING CONCEPTS AND FORMS OF ACCOUNTABILITY

Hall, Frink, and Buckley (2015:205) argue that accountability is an essential ingredient
in all societies and organisations and with no accountability, human beings would act
devoid of concern for consequences. In addressing the societal importance of
accountability and its contribution to the public sector, Loozekoot and Dijkstra
(2015:807) believe that without accountability, abuse of power, corruption, and
totalitarianism will be prevalent in the public administration. For public supervisors, and
bureaucrats working in government, accountability is a requirement as they face
accountability networks in which their strategic, operational decisions and actions are

subject to a multitude of outside accountability forums (Schillemans, 2016:402).

Accountability can be defined as an obligation from those individuals or forum
entrusted with responsibilities to account on the success, failures for reaching
performance goals and use of public resources to individuals or forum that have
delegated such responsibilities (Fourie 2014, Jarvis 2015:451, Mofolo & Adonis
2021:4). This definition of accountability fits well in public administration practice as
various forums exist, such as parliament, councils, and various oversight committees,
as well as people who are supervisors who delegate responsibilities in order to

manage the work of other employees.

To address the purpose of accountability in the public sector, Jarvis (2015:451) cites
various scholars, such as Bovens et al. (2008), who argue that public sector
accountability practices have three central purposes, namely, control, assurance, and
continuous improvement. As identified by the above scholars, these accountability
practices fit well with control as one of the generic administrative functions and

contribute to improving an institutional work.
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Similarly, Kuyper, Backstrand and Schroeder (2017:92) provide the three elements of
accountability; delegation, participation, and networks, which are regarded to provide
avenues for accountability to occur as some actors can demand justifications of
actions from others and seek recourse/consent for those actions. The demand for an
explanation of actions is essential as decision making is a daily occurrence of public

administration managers and politicians.

The public sector has its challenges of multiple structures due to its bureaucracy and
Ferri and Zan (2018:74) opine that public service managers find themselves dealing
with diverse categories of accountability, which create "a thick web of multiple,
overlapping accountability relationships. Owing to overlapping accountability, civil
servants encounter numerous conflicts where their responsibilities collide with political
pressures, which lead to individual's prioritisation of mandates and exchange-off of

various priorities”.

The public sector's operations, such as multiple chains of accountability, bureaucracy,
and immense organisational structures in the public sector, inform the web of multiple
and overlapping accountability relationships. An example of this is in municipalities
when the municipal manager and his/her managers are accountable to various Section
79 and 80 council committees and mayoral committees including the National
Treasury as well as provincial department responsible for local government (South
Africa, 1998a). The multiple and overlapping accountability leads municipal officials
and the municipal manager to prioritise which committees are relevant, including

trade-offs, which might impact the level of accountability.

Christie (2018:84), in reviewing the literature on accountability, notes the existence of
various forms and classifications of accountability such as political accountability,
administrative accountability, hierarchical, bureaucratic, and legal accountability.
Furthermore, Christie (2018:84) notes the other two forms of accountability, namely
democratic and professional accountability. Democratic accountability or public
accountability establishes a direct relationship with citizens, while professional
accountability is about professional performance to a set of professional rules and

principles.
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It can be argued that the classification and forms of accountability are in line with the
current systems where public officials are accountable to many internal and external
parties which include politicians, government institutions, regulatory organisations,

and interested parties.

Having laid a foundation to understand the concept of accountability, the following
section discusses various forms of accountability that contribute to public

administration, focusing on local government.

3.4.1 Forms of accountability

For this study, an examination of various forms of accountability focuses on political
accountability, legal accountability, financial accountability, hierarchical accountability,
public accountability, and professional accountability. The choice of these forms of
accountability is that the state functions in various environments, such as political,
legislative, financial, and hierarchical. Furthermore, the state provides services to
communities or the public, and it is also essential to discuss public accountability as a
form of accountability.

Political accountability is a product of political activities, such as national and local
elections in the South African context and the elections lead to the existence of
parliament, councils and elections of mayors who are in charge of councils and their
mayoral committees. Legal accountability is motivated by the fact that the government
operates within the confines of legislation, laws, and rules. Financial accountability is
premised on the implementation that the state collects tax to fund its programmes and
procedures, and therefore, usage of public funds requires accountability.

Hierarchical accountability is informed because organs of state function based on
formal organisational structures allowing officials account to various levels of
superiority. Professional accountability is when state and other state organs employ
professionals as staff members who are affiliated with different professional bodies,
which monitor their conduct. Therefore, all the six mentioned forms of accountability
form a vital pillar of the government's performance and are critical to assist in

developing the performance and accountability framework for municipalities.
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3.4.1.1 Political accountability

Klenk (2015:985) refers to political accountability as the relationship between elected
representatives and political parties, in which elected representatives will be kept
accountable by the citizens and, therefore, political accountability is a relationship
whereby those elected to power must comply with citizens' societal promises. Galanti
and Turri (2021:579) view political accountability as public servants being accountable
to the executive bodies (ministers or mayors). In turn, the executive bodies are
accountable to the constituent assemblies such as parliament, legislative bodies, or

parliament being accountable to the voters through constituency work.

In modern-day public administration and the South African context, political
accountability is more complicated than traditional models and the complexity of this
accountability relationship is reasoned by Galanti and Turri (2021:580), who believe
that there is a fragmentation of actors in the modern public administration of which
these actors extend to political parties and markets. This relationship presents an
accountability dilemma because the organisational convolution renders it uncertain as
to who is accountable "to whom" and "for what purpose” and the challenge of political
parties in the South African context is an exciting element because of the election
regime. People elect a political party, and the party decides who should represent it in
parliament, council, or provincial legislature and this makes accountability complicated
because those elected will always be held accountable by the political party that

deployed them to those institutions rather than being accountable to the communities.

For example, if a municipality is establishing what is referred to as political party
caucus committees, the political party caucuses of various parties, such as the African
National Congress (ANC), Economic Freedom Fighters (EFF) and Democratic
Alliance (DA), are established to lead and monitor the work of their representatives or
councillors. It is these committees where political accountability of councillors takes
place and additionally to these political parties, party caucuses are establishing council

committees where members of the mayoral committees must also give account.
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Furthermore, the municipal officials, such as the city manager and other senior
managers, must report to various council oversight committees and provincial and
national departments of Treasury and Department of Cooperative Governance and
Traditional Affairs. The multiple accountability structures present a more complex

environment for both the politicians and the officials.

In addition to the existence of various council oversight committees, political parties’
caucus committees, as mentioned above, have different political structures that
require their deployed councillors, both politicians and officials, to account for their
constitutional arrangements. These are external structures outside the council or

parliament which are constitutional structures of political parties.

For example, in the case of the ANC these structures are referred to as regional
executive committees (REC), provincial executive committee (PECs), as well as their
highest decision-making structures such as the national executive committee (NEC)
and for the EFF the structures are referred to Central Command Council, Provincial
Command Council and Regional Command Council (ANC 2017; EFF 2014). The DA
have provincial leaders and a federal council, which is their national structure. These
structures are responsible for their representative's political accountability, which has

impacted various municipalities, councillors, and officials.

The political reporting of public servants at the municipality level is also informed by
the provisions of the Local government Municipal Systems Act, 2000 (Act 32 of 2000),
which provides for these managers' appointment by the council. Pretorius (2017:117)
reports that Section 55 of the Local Government: Municipal Systems Act, 2000 (Act
32 of 2000) indicates that the municipal manager is the head of the administration and

is accountable to the executive mayor or council (South Africa, 2000).
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Similarly, the management team reporting directly to the city manager are appointed
by the council, which provides a direct relationship amongst these officials, the council,
and the mayor or the mayoral committee members. It can be argued that senior
managers' appointment while reporting to the municipal manager complicates the
accountability relationship and this is raised by Galanti and Turri (2021:580) who
believe that several principal/agent relationships' challenges lie in the role players that
have a variety of and on occasion conflicting objectives. For example, the contradictory
objectives might be driven by numerous factions in a municipality or a political party
that wants to influence a municipality's directions and award tenders, which makes
political accountability to be a complicated function because of the environment in

which politics exists. The next discussion is on legal accountability.

3.4.1.2 Legal accountability

Public sector organisations are regulated and governed through various pieces of
legislation and do not operate in a vacuum, as both public representatives and
servants need to function within the confines of laws and regulations. A fundamental
form of accountability within the legislative environment is called legal accountability,
which Kamrul Ahsan, Chowdhury and Kumar Panday (2018:59) defines legal
accountability as about individuals giving account to the courts of law, legislative

bodies, and oversight structures.

It can be deduced that in the South Africa context, legal accountability refers to the
performance of mandates of public sector institutions in compliance with various
pieces of law such as the Public Finance Management Act, 1999 (Act 1 of 1999)
(PFMA), Local Government: Municipal Structures Act, 1998 (Act 117 of 1998), Local
Government: Municipal Finance Management Act, 2003 (MFMA) (Act 56 of 2003) and
Local Government: Municipal Systems Act, 2000 (Act 32 of 2000).

For example, the Local Government: Municipal Structures Act, 1998 (Act 117 of 1998)
requires municipalities to establish two types of committees which are referred to as
Section 79 and 80 committees, as they play an essential role to promote the

performance and accountability of municipalities.
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One of these committees is called the MPAC, a local version of the Standing
Committee on Public Accounts referred to as SCOPA in parliament and its mandate
is to hold the municipal executives accountable and ensure that municipal resources
are used effectively to deliver on communities' basic services (South Africa, 1998).
These oversight committees are intended to promote legal accountability in local
government in line with various legislations such as the MFMA, which requires
municipalities to comply and account for the usage of public funds. Legal
accountability other than political accountability further involves external accountability
oversight structures such as the Parliament, Public Protector (PP), the Auditor-
General (AGSA), and the SCOPA, which are empowered by the Constitution and
some acts to demand accountability from both public representatives and public

servants.

Other bodies that play external legal accountability include the Public Service
Commission (PSC), which needs accountability on public services ethics and public
officials' standards. The legal accountability form further ensures that those appointed
and elected to public office are held accountable to perform constitutional and
legislative mandates as prescribed by the country’s laws and rules.

In addition to their political accountability, members of parliament and councillors must
also account in the form of legal accountability based on their responsibilities external
oversight structures such as the Auditor-General and SCOPA play an essential role in
municipalities' legal accountability to comply with Treasury regulations. On an annual
basis, the Auditor-General audits the performance and financial information of
municipalities in line with the Public Audit Act, 2004 (Act 25 of 2004) and further
produce a report that reflects on how municipalities account for their usage of public
resources. Therefore, legal accountability is critical for promoting accountability of the
state's functioning, such as municipalities, in compliance with legislative and

constitutional provisions. The next discussion focuses on financial accountability.
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3.4.1.3 Financial accountability

Theletsane (2014:177) states that accountability of financial management has
developed over the years, and various instruments are used to account for
government’s usage of public resources. Ahsan et al. (2018:59) express that
accountability of financial management is about the expenditure of money as per
available resources including auditing and disbursement of fiscal resources. Fourie
(2018:75) further opines that a sound public financial management system is essential
to achieve value for money, and planning, directing, and controlling allocated financial
resources are critical for an effective and performing public service. To have a sound
public financial management system, accountability on public resources usage is key
to promoting the adequate performance of state functions. In line with the provision of
resources and services, municipalities need to perform their functions and become

accountable for how they use such public resources.

The key legislation that provides for financial accountability in municipalities is the
MFMA and the Act sets out various accountability requirements for municipalities to
develop a three-year budget that indicates revenue-raising, expenditure plan and the
allocation of funds, which should be aligned with the municipal IDP (South Africa,
2003). In addition, municipalities should develop performance reports such as the
annual financial statements that reflect the municipality's performance and
accountability on the usage of resources to perform functions.

This includes the annual report, which is regarded as the primary instrument of
accountability and reflects the municipality's performance concerning IDP priorities
and budget spent. Botlhoko (2017:39) believes that municipalities’ financial
accountability should be to report on the expenditure of the allocated approved budget
by the council, the use of budget for political priorities and the IDP implementation are

essential linkages to financial accountability.

Financial accountability also occurs through various mechanisms linked to legal
accountability, such as the Auditor-General, parliament and on an annual basis, the
Auditor-General audits the financial statements of municipalities to provide an audit

opinion on the quality of statements and the level of accountability.
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The municipalities are also accountable to the National Treasury based on various
processes outlined in the public financial management tools, regulatory documents
and this is through the submission of quarterly financial reports. The next discussion

is on hierarchical accountability.

3.4.1.4 Hierarchical accountability

Maropo (2018:50) refers to hierarchical accountability as a relationship of strict
command lines between a supervisor and an employee and this kind of relationship
happens in a controlled working environment. One of the manifestations of this form
of accountability is employee performance reviews, where a subordinate accounts for

the performance targets agreed with the supervisor.

Two of the generic administrative functions of public administration discussed in
Chapter two refer to staffing discussed on section 2.5.4 and work procedures and
methods on section 2.5.5. The staffing administrative function is about ensuring that
public sector organisations, such as municipalities, have an organisational structure,

which determines reporting requirements and the hierarchy of the municipality.

Similarly, the work procedures and method’s administrative function allows the
municipality to develop systems, methods, and procedures for which performance and
accountability measures will be implemented. The work procedures outline how the
organisational structure should function, who reports to whom, and what procedures
need to be followed for accountability purposes. A municipality should be informed by
its administrative and financial capabilities to set up by its administrative component,
which further assign clear responsibilities to manage and coordinate administrative

units and mechanisms to hold management accountable (South Africa, 2000).

Further, mechanisms should include how certain officials carry out their responsibilities
and there must be employment contracts for all management reporting to the
municipal managers and a performance agreement must be completed. These
performance agreements should be used for assessing those managers reporting to
the municipal manager during the performance assessment process (South Africa,
2000).
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Through these performance contracts, the municipal manager, as a supervisor of all
the other employees, should demand accountability on their performance and other
related actions. Similarly, the senior managers also are required to demand
accountability through similar performance reviews of subordinates in line with the

municipality's performance management systems.

Kim (2018:746) mentions the possible clashes between hierarchical and political
accountability because complying with organisational rules may compromise political
priorities and instructions, especially for senior officials. As discussed earlier, under
political accountability, it is in these instances that various structures impact on the
level of accountability. There is also a thin line between political accountability and
hierarchical accountability in municipalities, as politicians sometimes require

accountability from other officials without engaging their superiors.

3.4.1.5 Professional accountability

Maropo (2018:51) defines professional accountability as accountability to professional
specific standards of professional bodies, which provide voluntary membership to
various professionals. The municipality offers a varied range of public services,
including water supply, waste management, sports facilities management, engineering
services and social housing services. For the municipality to perform these services,
it must hire specialised skills and expertise, and some of them are affiliated with
various professional bodies and these professional bodies have developed their

standards and rules to manage the behaviour and conduct of their members.

The municipality's staff members range from engineers, planners, chartered
accountants, internal auditors, and legal advisors. An example of professional
affiliation is engineers, whose work is mostly part of the municipality's functions, such
as building houses, roads, and water provision and infrastructure and the engineers
must make sure that infrastructure is built to meet specific engineering standards for

safety and durability.
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For professional accountability, engineers must register with the Engineering Council
of South Africa (ECSA), for accreditation and the engineering council regulates and
monitors the work and quality that their members preside over as project engineers if
it relates to an infrastructure project. Failure to comply with professional body
standards, such as the engineering body might lead to professional membership
revocation (South Africa, 1995 and South Africa 2000b).

Another professional body crucial for the performance and accountability of
professionals working for municipalities is the South African Institute of Chartered
Accountants (SAICA), a professional body for accountants. Chartered Accountants
are appointed in the finance department, where some work as chartered Accountants
(CAs) and some are appointed as financial managers, senior accountants, financial
directors, and CFOs. The work of accountants as CFOs and financial managers is
critical to municipalities' financial management and accountability, which includes
preparations of credible financial statements in line with international practices and
auditing standards by the AGSA. A CFO or financial manager found to be involved in
corrupt and fraudulent activities can be reported to SAICA, which the body might
revoke their membership if found not have complied with their standards.

In summarising professional accountability, Kim (2018:746) argues that professionals
are required to make decisions based on their professional skills and knowledge,
without any external influence. In addition, the professional is well trusted to use their
expertise and experience based on their exercise of judgement and adherence to
internalised professional standards and ethics. Ahsan et al. (2018:58) argue that
accountability is essential in democratic systems and requires transparency, equity,
efficiency, responsiveness, responsibility, and integrity. The above elements for

accountability are found in all forms of accountability.

In addition to being essential to the democratic system, Maropo (2018:54) believes
that good governance cannot be complete without accountability and citizen
involvement in decision-making. As discussed in Chapter 2 on how accountability has
evolved within public administration, Table 3.4 presents different accountability forms
pre-NPM and post-NPM:
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Table 3.4: Different forms of accountability and their evolution pre and post NPM

Accountability

Pre-NPM

Post-NPM

Political accountability

Linking ministers directly to

service delivery responsibility

Remains, but the responsibility
has been silently and subtly
changed to being acquitted on
the basis that the executive
enables, and chief executives
deliver

Financial accountability

Focuses on the notions of

fiscal compliance

Remains, but broadened to
address issues of efficiency
and effectiveness, which has
led to a focus on the need for
supporting data and/or control

systems

Professional accountability

Inward focused, self-regulated,

multiple agency services

Radically changed, less self-
regulation but differences
within professions (e.g.,

teachers versus clinicians)

Administrative accountability

Watchdogs on compliance

(financial and otherwise)

Management accountability

New and varied but with a
focus on achievement of

delegated targets

Source: Karakatsanis (2015:13).

Table 3.4 reflects that post-NPM, accountability was associated with executives' ability

to deliver on their responsibilities and further illustrates that the financial accountability

post-NPM has broadened to address efficiency and effectiveness to contribute

performance. The administrative accountability post NPM has been strengthened to

have a watchdog over the compliance of factors relating to public finance and other

related issues of public sector functions. It is evident from the discussions of various

phases of public administration development that performance and accountability

have always occupied the practice and the study.
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The evidence is the use of multiple constructs, such as efficiency, effectiveness, and
public accountability within public administration. The next section summarises public

sector structures responsible for enforcing accountability.

3.4.1.6 Structures ensuring accountability in the public sector

There are various structures responsible for enforcing accountability in the public
sector and these structures are also informed by multiple forms of accountability, as
outlined in the above sections. As Aidspan (2015:7) reports that the government
enforces accountability through various structures such as executive/cabinet,
legislature/parliament, courts, line ministries and different oversight bodies established
for that purpose. The purpose of these structures both within and outside government
is to explain critical decisions, promote public participation in policy agenda setting,
and increased transparency and answerability of the public sector. While these
structures are critical to the promotion of accountability, they have brought some

challenges to the accountability chain.

The argument is raised by Kim (2018:747), who points out that various challenges of
accountability form a relationship between multiple actors and expectations from
different accountability relationships lead to conflicts and employees often resort to
their interests while neglecting other accountability requirements. These challenges of
multiple accountable relationship are illustrated by Figure 3.2 below, which reflects
how the public manager has to deal with multiple accountability requirements, both

formal and informal.
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Figure 3.2: Public manager web of accountability

Source: Schillemans (2015:435).

Schillemans (2015:434) argues that the shape of the web reflects several lines of

accountability as illustrated on figure 3.2 and it is impossible to distinguish between

formal and informal lines because each line differs based on its requirements. In the

South African context, the Constitution provides for mechanisms and structures of

accountability and the Table 3.5 below attempts to summarise the structures of

accountability:

Table 3.5: South African Structures of accountability and their relations to forms of

accountability

Structure Purpose

Form of Accountability

Executive/Cabinet and Cluster | The President exercises political
Committees responsibility with his or her
cabinet ministers based on their
political party or governing
party's mandate. They are

responsible for national policies

e Political
accountability

e Financial
accountability

e Legal accountability

e Hierarchical

accountability
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and strategies for serving the

country citizens

Parliament and its committees

e The Standing
Committee on Public
Accounts

e Joint Budget Committee

e Standing Committee on
the Auditor-General

e Sectoral committees
overseeing the work of

various departments

Constitutionally the South
African parliament is charged to
ensure performance, financial,
political accountability, and
responsibility. It also has to
develop laws for compliance by

various state institutions.

Political
accountability
Financial
accountability

Legal accountability

Provincial Executive Council

and its Cluster Committees

e Heads of Departments
report to cluster
committees and MECs
as their supervisors

also.

It is a provincial cabinet
responsible for provincial policy

agenda-setting and governance.

Political
accountability
Financial
accountability

Legal accountability
Hierarchical

accountability

Provincial legislature and its
committees

It is charged to fulfil the
provincial oversight role of
ensuring performance, financial,
political accountability, and
responsibility. It also has to
develop laws for compliance by

various state institutions.

Political
accountability
Financial
accountability

Legal accountability

Municipal Council and Section

71 and 78 committees

In line with the Local
Government Municipal
Structures Act, 1999 (Act 117 of
1998), the municipal council is
responsible for oversight work to
address the community's needs
and overall performance in

achieving the objectives.

Political
accountability
Financial
accountability

Legal accountability
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Sectoral Departments e.g.,
National Treasury,
Cooperative Governance and

Local government

National Treasury is responsible
for the provision and
management of national
revenue fund. The Treasury is
further responsible for budgets
and ensuring financial
compliance and accountability
by various departments and
municipalities. The department
of cooperative governance and
local government plays an
oversight role on municipalities,
including the provision of

support.

Hierarchical
accountability

Legal accountability

Auditor-General

The Constitution empowers the
Auditor-General to audit the
state of finances and
performance of municipalities.
The audit checks compliance
with financial legislation and

reports to parliament.

Financial accountability

Legal accountability

Source: Researcher’s own.

The above table reflects some of the structures that promote accountability and the

mechanisms in which accountability must occur and they further provide various

platforms for role players to present their issues of accountability and make decisions

on certain factors affecting the state's performance.
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3.5 IMPORTANCE OF INTEGRATION OF PERFORMNCE  AND
ACCOUNTABILITY INTO POLICY AND PRACTICE

The integration of performance and accountability can be premised from the fact that
performance has various dimensions and different forms of accountability, which need
to be connected together for policy development and practice. The Concise Dictionary
(2011) defines the word integrate as the process to combine or be combined to form
a whole. Imenda (2017:274) defines integration as bringing two or more things

together for the purpose of building one reality out of the integrated elements.

Informed by both the definition of integrate and further discussed above on various
sections, the importance of integration of performance and accountability is critical for
policy and practice. In addition, the review of performance and accountability literature
offers a picture of possible linkages between some elements of performance and
forms of accountability. This argument is supported by Han and Hong (2019:9), who
argue that accountability, as a conduct, is a basis for recognising individuals as
stewards of their actions. Through accountability, people are subjected to an
evaluation process to explain their conduct and a forum, which is responsible to
provide a judgement on their performance reporting. Han and Hong (2019:9) further
point out that it is cogent to incorporate accountability methods in the organisational
performance evaluation system because it positively affects public sector

performance.

The views by both Han and Hong (2019:9) illustrates the importance of integration of
performance and accountability into policy and practice. Incorporating forms and
mechanisms of accountability in the organisational performance evaluation system as
argued, remain critical for an integrated approach of performance and accountability
to the public sector. Jantjies (2014:54) further refers to the key similarities, which are
associated to giving account which should be clear at an initial stage, either tacitly or
in writing in relation to the performance expected to be accounted.
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Having discussed and explored both performance and accountability as key concepts
of the study, the next section discusses the theoretical framework for performance and
accountability. It is critical that the study is located within a particular theoretical

framework.

3.6. THEORETICAL FRAMEWORK FOR PERFORMANCE AND
ACCOUNTABILITY

A theoretical framework’s principal purpose is to narrow down the variety of facts to
be studied, seeing that phenomena may be studied in numerous ways, and it defines
the theory that clarifies why the research problem exists. Theory should correctly
define or depict a real-world event to be useful and public administration theory is
about assembling factual material for evidence of definitions, concepts, and metaphors
that encourage thoughtfulness (Frederickson et al. 2012:7; Van der Waldt, 2017:183).
The characteristics of public administration are that of an inter-discipline that requires
the merging of various theories, associated studies and as public administration
studies social phenomena that are continuously exposed to change, it should adopt
theories providing universal truths and that are accommodative of the state's evolution
(Thornhill & Van Dijk, 2010:95; Van der Waldt, 2017:183).

A research study needs to question and analyse the application of theories in a
different context and most of the theories have been applied to the private sector
performance and accountability research as well as been used mostly in the European
local government context. The theoretical framework for this study was studied over
three theories, which are Public Value Theory, Stewardship Theory, and Institutional
theory. The choice for public value theory is informed by the study's domain, which is
the local government and its role of providing adequate services to communities of
which the public needs to get value from those services. The stewardship theory has
been used to discuss performance and accountability and, in most recent instances,

replacing agency theory.
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In line with stewards who are prepared to deliver performance within their principals'
interest, the stewardship theory is intended to provide that analysis in municipalities'
context. Lastly, the institutional theory is motivated by the fact that it provides a
theoretical framework for analysing both internal and external factors influencing
municipalities performance and accountability practices. The next section firstly
discusses the public value theory, followed by stewardship theory and lastly, the

institutional theory.

3.6.1 Public value theory

Scholars, such as Colon and Guérin-Schneider (2015:268); Alford et al. (2017:591);
Prebble (2018:113); Cordery and Hay (2018) view public value theory as about public
agencies, which include government institutions, such as departments developing
value for the citizens through ensuring and accepting their inputs to make sure that
services delivered provide value to these communities. The theory provides that to
provide public value to the public goods to be delivered, the public sector institutions
should build internal capabilities and account for their performance. The importance
of the interest of citizens is reasoned by Prebble (2018:113), who argue that the
environment in which the public sector and their managers operate is subject to
change, and this includes the opinions held by communities and these opinions and
ideas might shift from one issue to another. An acknowledgement by both public
institutions and managers of these realities is critical to the effective implementation
of policy, which the response must always inform the public.

The public value theory approach can also be linked to new public service
management that encourages public sector managers to prioritise citizens' delivery of
services through engaging the citizens and value their input. The public value theory,
thus, positions managers to be responsive to the realities and this includes
accommodating these circumstances when dealing with policy implementation or

delivery of services to communities.
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3.6.1.1 Public value theory, accountability, and performance

The construction of public value is about citizens being the primary beneficiaries of
public organisations programmes (Omar, 2015:29) and this aspect of prioritising the
citizens was advanced in Chapter two on section 2.3.4 under the new public service
(NPS), which advocates that the public managers must always strive to serve the
citizens. To derive public value from public administration, public managers should be
effective and efficient in providing services to communities and further public officials
should be able to perform their work by becoming accountable for the delivery of

services, which are in communities' interests.

The measure of the implementation of public services, whether they create public
value, should be guided by legitimacy, support from communities and operational
capabilities of a public sector institution. Al Rawahi (2019:13) views public value to
focus on continuous engagement through engaging and exchanging ideas between

various actors, such as citizens and stakeholders.

In  municipalities, legitimacy is sought through ongoing consultation through
community meetings and ward committees and accountability is provided through
report back community engagement as well as consultations on the development of
the Integrated Development Plans (IDPs) that express the communities' voice will
provide public value and legitimacy. The last area of the public value strategic triangle
is the operational capacity, which refers to employees, financial, and technological
resources. In municipalities, public managers should have the resources to perform
their responsibilities effectively and efficiently and municipal operational capacity
should incorporate financial resources to implement programmes and deliver services

to communities.

In the context of a municipality, the public value should be understood and created for
ordinary community members by fixing potholes, streetlights, sewerage, and
continuous electricity supply without challenges. The application of public value theory
to South African municipalities is articulated by Sebola (2015:5), who is of the view
that providing services and serving the interests of the public is their legislated

mandate.
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Both councillors and officials must perform their work and be accountable to
communities because the performance and accountability of municipalities should
strive to achieve objectives set out on the Constitution for the public's benefit. The next

section discusses the stewardship theory.

3.6.2 Stewardship theory

Stewardship activates the readiness to be accountable for some more significant body,
such as a team, an organisation, a community, and the concept of stewardship theory
springs from pursuing an organisational interest that upholds service over self-interest
(Block, 2013:15). Stewardship theory has been applied to the private sector context
concerning the relationship between company shareholders and management and is
viewed as a substitute to agency theory as it assumes that stewards' interests are
linked to accomplishing organisational and principals’ objectives (Segal & Lehrer,
2012:170).

Kota and Charumathi (2018:63) view stewardship theory as being about an individual
who can forego his/her personal interests by acting in others' best interest and as a
replacement to agency theory, stewardship theory promotes a good and healthy
rapport between the principal and the steward. Therefore, there are no challenges of
performance and accountability as the steward is willing to perform and account for
the institutional interests.

3.6.2.1 Stewardship theory, accountability and performance

Linking the rise of new public governance (NPG) with stewardship theory, Mill, Bradley
and Keast (2019:4) comment that stewardship theory asserts the interest of broader
society and their principals. In addition, the beneficiaries of stewardship behaviour
include their organisation and the community as service provision is a top priority of
the stewards. Stewardship can also be regarded as contributing to public value
creation because of the principal's interest through achieving organisational objectives
(Mill et al. 2019:4).
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In the context of a municipality that is the focus of the study, stewardship theory
examines the relationships where the municipal managers are motivated by their
service to communities in providing basic services (Motubatse, 2016:34). As advanced
by Motubatse (2016:34), stewardship should be regarded as a commitment by local
government officials both politically and administrative to provide services to local
people and serve the municipality's interest.

The stewardship theory suggests that accountability to the principal is never a problem
as the stewardship behaviour encourages acting in the principal's interest. Therefore,
stewardship behaviour within municipalities contributes to improving the accountability
of the officials to the politicians. In addition, the politicians who have stewardship
behaviour will not have any challenges to be accountable to their communities as part
of enhancing their communities' interests. In line with forms of accountability discussed
earlier, stewardship theory encourages a good relationship between a delegator and

a delegatee.

Councillors who act like stewards will perform their duties in the interests of the
communities they represent and in line with the requirements of developing the
municipal programmes, the councillors will engage and give account to their
communities on the implementation of the municipal programme. The management
leadership entrusted with public resources management by councillors should support
the politicians as their principals to deliver services and become accountable to the
council and its oversight committees. The stewardship theory indicates that when
given space to perform their responsibilities without interference, stewards deliver on
the organisation's mandate and optimise performance as per the principals'
expectations. In municipalities, a city manager regarded as a steward, should be
accountable and ensure that the municipality performance management system is

effective and operational (Motubatse ,2016).
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It is evident from the literature that stewardship behaviour is instrumental in enhancing
the municipalities' performance and accountability and it is also clear that the steward's
conduct can improve the public value as performance and accountability become a
priority. Rahmawati, Moeljadi, Djumahir and Sumiati (2018:100) believe that
stewardship behaviour builds on strong relations between the principal and steward to
drive performance and protect the principal's interest by achieving organisational

objectives.

The next section discusses institutional theory.

3.6.3 Institutional theory

Ragland, Brouthers and Widmier (2017:539) state that institutional theory suggests
that institutions establish their norms, rules, and routines, which become established
guidelines for their social behaviour and through this process, continue to create their
environment consisting of both formal and informal structures. Another view is
provided by Munir (2019:2) who argues that institutional theory indicates that
organisational actors do not independently develop and use their corporate systems
and techniques that they deploy, instead, they either adopt prescribed guidelines or
copy organisations that are said to be more successful. In addition to their existing
rules, Municipalities also create their norms, routines, and behaviour, guiding how
performance and accountability should be exercised and as part of public
administration, municipalities are shaped by various factors, such as politics and their

work is performed within an environment.

The application of institutional theory to this study is informed by Frederickson et al.
(2012:64) when arguing that public organisations need to be examined and to
successfully explore and understand their conditions as complex subjects, they need
to be unbundled to become easier to understand. The application of institutional theory
to this study helps to analyse and understand the complexity of municipalities'

performance and accountability practices as public institutions.
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Both internal and external factors influence the performance and accountability of
municipalities, and these factors include employees, councillors, political parties, non-
governmental organisations, private interests, as well as the broader community.
Therefore, these forces exert internal and external pressure on municipal processes,

impacting their ability to perform and be accountable for their programmes.

Zhai and Su (2017:619) argue that institutional theory further stresses the dominance
and influence of the external environment called “isomorphism”, in which organisations
must adapt to functional difficulties to gain acceptability and increase their possibilities
of survival. Three isomorphism mechanisms have been identified, namely, coercive
isomorphism, mimetic process, and normative pressures and the three isomorphisms

will be used to analyse performance and accountability practices of municipalities.

Seyfried, Ansmann and Pohlenz (2019:116) state that the “isomorphism phenomenon
refers to coercive legal or political regulatory pressures; mimetic pressures referring
to copying behaviours resulting from organisational uncertainty or normative
pressures initiated by professional groups, rather than to functionalistic strategies”.
The three mechanisms referred to as institutional isomorphism guide the analyses as

presented below to analyse municipalities' accountability and performance.

3.6.3.1 Coercive isomorphism, accountability and performance

Chaney, Slimane and Humphreys (2016:473) explain that coercive isomorphism is
about political influence, lawfully enforced rules instituted by the state and the
regulatory bodies. As argued earlier in section 3.2.1, public administration operates in
a politically charged environment and is influenced by various political-socio and
international settings, which drives state's functioning, and therefore its performance
will be impacted upon by politics. This view is supported by Masuku and Jili (2019:2)
who argue that political connections are an essential contributor to the way public

sector institutions, such as municipalities perform.
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In many instances, political influence has been associated with poor performance and
lack of accountability in municipalities, which includes how employment decisions are
made. The challenge is expressed by the AGSA, who reports that for the past financial
years (2016/17, 2017/18 and 2018/19), the lack of requisite skills impacted both the
performance and accountability of municipalities (AGSA, 2018). The impact of political
influence is raised by Masuku and Jili (2019:2), who state that political influence is a
contributor to weakening municipal officials' performance because the politicians are
responsible for hiring and an example is the city managers' appointment, made by the
council's decision of which in some instances the name influenced by the political party

dominant within the municipality is recommended for appointment.

Furthermore, Seyfried, Ansmann and Pohlenz (2019:118) argue that coercive
isomorphism relates to the influence of laws and regulations in which the organisation
operates. They argue that when laws are passed by parliament, they impact the

organisational structures and procedures, creating pressure for compliance.

South African municipalities function in a highly regulated and controlled environment
with numerous legislative prescripts for which the functions and roles of municipalities
are guided by these laws. To comply with these legislative environment, municipalities
are required as part of their accountability to report to different oversight bodies and
each oversight structure has a different way to apply pressure on how municipalities
should conduct their businesses, impacting their performance and accountability.

Similarly, an argument can be made that the current municipalities’ regulations and
oversight external pressures can lead to ritual practices, which will have either a
positive or negative impact on performance and accountability practices. An example
will be if the rituals exerted by legislation are about ticking the box for audit purposes
or reporting and it becomes a mere compliance exercise. All resources are used to
focus on responding to these pressures instead of improving real performance and

accountability within the municipality (Reddy, 2016).

The next section discusses the mimetic process as external pressure to the municipal

environment.
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3.6.3.2 Mimetic process, accountability and performance

Martinez-Ferrero and Garcia-Sanchez (2016:105) note that “mimetic isomorphism is
about organisational uncertainty and continuous challenges of which to respond to
these challenges, organisations copy methods used by other organisations as a
means of responding to their challenges”. In municipalities, mimetic pressure refers to
pressures exerted by lack of funding and operational challenges, which often lead
cities to copy practices from both the public and private institutions, which are then

applied to improve performance and accountability without proper contextualisation.

South African municipalities are constitutionally classified as categories A, B, and C,
which include smaller poor municipalities and metropolitan municipalities that are able
to generate revenue and sustain themselves. Large metropolitan municipalities, which
are able to generate revenue and fund their activities can develop performance
management systems copied from international institutions. Similarly, smaller rural
and poor municipalities that cannot generate enough revenue and experience
continuous challenges would want to copy some practices identified as solutions to
improve performance and accountability. The copied practices from bigger
metropolitan might require more resources that the smaller municipalities are not able

to fund, therefore, making the system difficult to implement.

One such example is when municipalities appoint consultants to assist them to
develop models intended to improve their operations and those consultants will
duplicate other organisations’ practices, including reporting templates and
performance management frameworks for their client municipalities. These practices
pressure municipalities to adopt or reproduce them to appear legitimate without

contextualising them to their environment or operations.
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The adoption of these practices is copied because of claims that they can enhance
efficiency, thus improving the performance and accountability of a municipality. This is
done without concrete evidence that they can improve both the performance and
accountability of the cities. The challenge with these pressures is that systems are
copied and not tested or applied to suit an organisational, operational context, which
might negatively impact the performance and accountability of that municipality and

are mostly very costly to fund.

3.6.3.3 Normative pressures, accountability, and performance

Martinez-Ferrero and Garcia-Sanchez (2016:104) refer to normative pressures as
obligatory compliance of professional standards to appreciate that coercive and
mimetic forces also influence professions. For this institutional pressure, the
organisations could adapt strategies required to comply with professional standards,
which are different to institutional norms and culture. It is also possible for these
pressures to influence an institution's performance and accountability because

professionals are employees and managers of such institutions.

Furthermore, Seyfried, Ansmann and Pohlenz (2019:118) state that “normative
isomorphism is associated with the organisations’ members, their educational or
professional background and their interest in promoting professional norms. The
influence of various professional networks as generators of ideas and models are of

great importance in this context.”

As discussed in the earlier section 3.4.1.5, municipalities appoint different people from
distinct professions to manage administrations, implement their projects and some of
these professionals are affiliated with various professional bodies, such as
accountants, engineers, financial managers, and legal professions. In addition, these
professional bodies create a pool of professionals, which are also recruited by
municipalities to occupy certain strategic positions, which are responsible for

accountability and performance (Chaney, Slimane & Humphries, 2016:473).
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In line with professional accountability, these professionals are subjected to various
norms, culture, and practices that they apply to influence municipalities' functioning.
Furthermore, these professional bodies influence their members’ orientation and
behaviour, shaping how their municipalities should behave. There are also institutions
of training and teaching, such as universities, that also develop ideas and models that
influence how the professional bodies' members conduct themselves in dealing with
the work environment. Business schools have developed teaching programmes for
organisations and these programmes become approaches that sometimes affect how
organisations, such as municipalities should deal with performance and accountability
(Martinez-Ferrero & Garcia-Sanchez, 2016:104; Seyfried et al. 2019:118;). The
challenge with these pressures is that where different views are emerging from those
who are not part of the professional network, they can lead to clashes and problems,

affecting the performance and accountability within a municipality.

3.6.4. Synthesis of theoretical approach to integrated performance and
accountability framework

The literature on institutional theory suggests that municipalities should establish
norms, rules, and routines for managing performance and accountability. In this
context, municipalities must create an environment consisting of both formal and
informal structures for management of performance and accountability (Ragland,
Brouthers and Widmier 2017:539).

Public value theory purports that municipalities should have the operational capacity
to manage accountability of public resources and perform in the delivery of services
supported by and in the communities' interest. This argument can relate to the
development of the Integrated Development Plans (IDPs), which should be supported,
budgeted for, and implemented to benefit the communities. Additionally, municipalities
should also provide accountability to citizens on the implementation of performance
of the IDP.
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As argued by Segal and Lehrer (2012:170), stewardship theory is the alignment of the
steward and principal's interests to achieve organisational objectives. Furthermore,
Motubatse (2016) argue that the stewardship theory posits that the focus of the
steward is about effective resource supervision as delegated by the principal and using

resources to optimise the performance of the organisation.

In the municipal context, stewards are persons entrusted with managing public
resources, such as the municipal manager, chief financial officer (CFO), and other

senior management team members.

It can therefore be argued, as done on section 3.5 in dealing with the importance of
integration of performance and accountability into policy and practice, that the three
theories (stewardship theory, institutional theory, and public value theory) advocate
for integration of performance and accountability into policy and practice. The
argument is that the stewardship theory provides for integration of accountability to
achieve performance, while public theory argues for performance through
accountability to communities. The integration of performance and accountability is
therefore critical for policy and practice, and this will enhance effective functioning of

municipalities.

3.7 CONCLUSION

In line with the research objective to conceptualise accountability and performance in
the public sector, Chapter three reviewed the literature on performance and
accountability. The discussion on the environmental context analysed how the
political, international and socio-economic contexts contribute to the public sector's
performance and accountability. The environmental context discussions reveal that
performance and accountability are dependent on various factors and environmental
influences, either internal or external, which further were elaborated by the theoretical
lens, which discussed the three theories, institutional theory, public value theory and

stewardship theory.
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The discussion reveals that performance management, measurement, and
performance reporting contribute to accountability. It is argued by the study that
performance promotes learning for both employees and the institution, which are used
to improve and in the context of the municipalities, the performance function can
provide room for municipalities to improve the delivery of services to communities and

the public.

The discussions on the concept of accountability reveal various forms, which are also
interrelated. The literature further exposes challenges with accountability, such as a
web or chain of accountability, which leads officials and politicians to prioritise which

forum they will account to, informed by the forum’s influence and power.

By examining both performance and accountability literature, some benefits for
municipalities have emerged, such as identifying performance indicators, setting clear
targets, measuring performance, and reporting on performance. The literature reveals
that performance and accountability can contribute to municipalities to enhance
employee and organisational performance, promote data collection and report on their
performance. The reporting on performance enhance accountability as various
stakeholders are informed about their municipalities and reporting can allow the
municipality to package the information based on multiple stakeholders' requirements.
Accountability and performance can create a conducive environment for municipalities
to learn from their mistakes, which will enhance their mechanisms and instruments for

performance and accountability.

The discussions of the theoretical framework reveal that municipal officials who have
steward’s behaviour can contribute positively to performance and accountability, while
the challenge with the stewardship theory is that it does not provide analysis for the
availability of multiple accountability requirements, impacting the steward’s behaviour.
The institutional theory confirms that an institution's instability and uncertainty can lead

to copying practices of other institutions regarded as performing above standards.
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As the study seeks to develop a performance and accountability framework, the above
issues are essential to contribute to developing such a framework. In addition to the
above issues emanating from the literature review, benchmarking is one of the critical
factors that improve organisations' performance and accountability. The next chapter
discusses the international practices of municipalities’ performance and accountability.
To provide a proper analysis in line with the study's objective, some of the factors
emerging from the literature of performance and accountability guide the international

examination.

The analysis areas include the role and functions of municipalities; practices of
measuring performance; how municipalities set performance indicators; how the
municipalities report performance; and who the users of such information are. In
relation to accountability, the focus is on the existing forms of accountability, as well
as the structures that are responsible for both the accountability and performance of
municipalities. These issues are intended to guide the next chapter to discuss
international experiences of municipal performance and accountability in selected

countries.
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CHAPTER FOUR: LESSONS FROM INTERNATIONAL EXPERIENCES ON
MUNICIPAL PERFORMANCE AND ACCOUNTABILITY FOR SOUTH AFRICAN
MUNICIPALITIES

4.1 INTRODUCTION

Chapter three attempted to provide a detailed review of the literature by exploring
concepts of performance and accountability and further provided a conceptual
understanding of both performance and accountability in the public sector. The
exploring of concepts was located within the three theoretical lenses: the stewardship
theory, institutional theory, and the public value theory. It was, therefore, essential to
clarify these concepts in Chapter three before a survey of international practices can
be undertaken. Based on Chapter three, which provided conceptual understanding
and clarity of performance and accountability concepts, Chapter four surveys

international 