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1.1 BACKGROUND

In large parts of South Africa, the management of municipal water and
sanitation is in crisis. There are regular media reports of interrupted water
supply and dysfunctional sanitation systems. These difficulties have coincided
with an increase in civil society protests, most of which are directed at
municipalities. An initiative which monitors grassroots ferment found that
grievances against water and sanitation management feature consistently
amongst the top five reasons why protests occur, as shown in the table below.

Table 1: List of top five grievances in public protests

1 Land and Land and Land and - Land and
housing housing housing Electricity housing
) Land and Water/
and an A o .

: Electricity Party political Poor service
housing delivery
Corruption/ Land and .-

3 nepotism housing Electricity

b Electricity Electricity Electricity

Infrastructure

5 Party political

2007 2008 2009 2010 2011 2012

This perception of malaise is collaborated by the findings of a major _

longitudinal survey conducted by the Human Sciences Research Council gour‘ce:J. De Visserd D. Powell [2012)
ervice Delivery Protest Barometer 2007-

(HSRC] which measures changes in social values. Every year, as part of a 2012, Cape Town: Multi-level Government

broader enquiry, South Africans are asked to report on their satisfaction or Initiative, Community Law Centre

otherwise with water and sanitation supply. Levels of satisfaction are measured

on a scale where 1 represents the highest level of satisfaction and 5 the least

levels of satisfaction. 0 represents those who do not report on their levels of

satisfaction in the survey. The results are reported provincially. In general, as

illustrated in the figure below, between 2003 and 2009 South Africans have

been unhappy. While in some provinces such as the Free State and Gauteng

there have been marginal positive shifts in levels of satisfaction, in others

such as North West levels of dissatisfaction have increased markedly.
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Figure 1: Levels of satisfaction with water and sanitation services
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In spite of or perhaps in tandem with these levels of community
dissatisfaction, there has been significant expansion of water and
sanitation services. As the figure below shows, 91.3% of the population
could access piped water in 2011 compared to 85% in 2001."

Source: HSRC SA Social Attitudes Survey

' The piped water may be available
inside the household, in the compound
or just outside the compound.

Figure 2: Percentage of households that have access to piped water
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Similarly there have been large gains in sanitation since the
democratic transition. As represented below, at the end of 2011,
94.9% of the population had access to some type of sanitation
system. This percentage increased from 86.7% in 2001.

Source: Stats SA Census 2011
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Figure 3: Percentage of households by types of toilet facility

Census 2011 |l Census 2001

2,1 Other
None 13,3
Bucket toilet system 3,9
Chemical toilet 1,9

Pit toilet without

. 22,3
ventilation

Pit toilet with

ventilation (VIP) 5.6

Flush toilet (with 30
septic tank])

Flush toilet (connected

to sewerage system) 50,0

As a result of this expansion in water and sanitation services, South Africa has
already, ahead of the target dates, met its United Nations Millennium Develop-
ment Goals in this area. These goals are to "halve the proportion of people not
having access to safe drinking water by 2015" and to “halve the proportion of
people without sustainable access to a basic sanitation service”. The water goal
was reached in 2005 and the sanitation goal in 2008 (DWAF, 2009: 24; DWAF,
2013: 24).

Source: Stats SA Census 2011

How do we square these impressive gains with the community dissatisfaction
expressed through protests and recorded in survey findings? One answer is that
the statistics show infrastructure availability and not necessarily functional
services (DWAF, 2013: 24]. In other words pipes may be in place but no water
may be flowing through them. Or pit latrines may be available but they may not
be serviced.

Another complication hidden by high level aggregate data is geographical
unevenness. As the figure on the next page shows, levels of services in terms of * Refers to households with a flush

. S . 2 toilet connected to a sewage system
access to toilet facilities vary dramatically across the country.? To put

and to those with pit latrines that
it simply, some locations are much better served than others. may or may not be ventilated.
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Figure 4: Percentage of households with access to toilet facilities
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Source: Stats SA Census 2011

Western Cape 86,2
Gauteng 80,1

Northern Cape 57,8
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Similar unevenness obtains with regard to access to piped water? .

. . 3 Refers to households with piped water
The figure below represents percentages of households with in the home, inside a compound, or
access to piped water per province in the country. immediately outside a compound.

Figure 5: Percentage of households with access to piped water
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Source: Stats SA
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* NokengTsaTaemene Local Municipality,
Kungwini Local Municipality.

B Census 2001
[ Census 2011

Source: http://beta2.statssa.gov.za/

® These include water services
development planning, management
skills level, staff skills level, technical
staff capacity, water resource
management, water conservation and
demand management, drinking water
quality, wastewater/environmental

safety, infrastructure asset management,

operations and maintenance of assets,
financial management, revenue
collection, information management,
organisational performance, water
service quality and customer care.

If we further disaggregate to municipal level in Gauteng Province, it
is clear that here also the picture is diverse. The figure below is from
a sample of municipalities in Gauteng that are also water service
authorities. It does not contain all of the municipalities given the
limited data available from StatsSA on some of the municipalities.*

Figure 6: Local government percentage access to
piped water in Gauteng

City of Johannesburg
City of Tshwane
Ekurhuleni
Emfuleni
Lesedi
Merafong City
Midvaal
Mogale City
Randfontein

Westonaria

91,6
89,1
87,1
94,2
92,2
83,3
82,9
87,2
89,3
64,9

Exploring sanitation in the same sample of municipalities, the same unevenness is

apparent. Perhaps the best illustration of unevenness is the figure below illustrating

municipal ‘'vulnerability’. The image is based on internal self assessment by municipal

officials of the ability of their municipalities to deliver water services. It measures

capability based on a number of domains that have been agreed as influential in

internal performance [DWAF, 2013).°5
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Figure 7: Municipal vulnerability in the provision of water and sanitation services

Status No of WSAs %
Very high vulnerability 70 46,1%
. High vulnerability 50 32,8%
Moderate vulnerability 17 17,7%
" Low vulnerability 5 3,3%
152 100%

The dominance of pink in the map [46,1%) suggests that a very large
numbers of municipalities consider themselves highly vulnerable
with respect to their ability to render water and sanitation services.

Source: DWAF:2013:36
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1.2. UNDERSTANDING THE UNEVENNESS

It differs. You really can’t generalise and we don’t really know
why some municipalities don’t perform and why others do.
We don’t, we really don't (Respondent V, 13 September 2013)

How should we understand this unevenness? Here we can find a range
of different accounts that reflect the diversity that is South African
local government. These reasons are complex and interlock with each
other sometimes in ways that are difficult to disentangle.

South Africa is now an urban nation with the majority of the population
residing in towns and cities. The figure below shows the growing
percentage of the South African population that is urbanised.

Figure 8: Spatial population trends in South Africa
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With this concentration which has unfolded unevenly across urban areas, some
Source: World Bank, World o o
Development Indicators municipalities have been able to meet the demand better than others. In the
Govan Mbeki Municipality, one of our respondents noted that “what is important
... is that you keep your bulk supply updated. This is the challenge that Govan

14 Hollowing out the local state: managerialism and skills in the water sector



Mbeki is sitting with at the moment. The bulk designs for all the towns have
been designed to cater up to a certain limit and what has happened now - and |
am talking about water, sanitation and electricity - is that the optimum amount
of supply has now been reached” (Respondent , 27 November 2013). We should
note that again it is not simply a matter of urbanisation which has produced

in some municipalities a mismatch between infrastructure and capacity. As

is well known many municipalities post democratization had to suddenly
provide services to much larger population often with the same infrastructures.
Some have over time extended their infrastructure but others have not.

The National Treasury suggests that there are economies of scale

associated with the provision of water and sanitation services. In theory,

large organisations serving larger populations can provide services more

cost effectively (National Treasury, 2011: 139). Size is also an important
consideration because of operational issues such as skills, and choice of
technology. This is especially so in sanitation where generally more technically
complex technologies are required to treat heavy volumes of effluent:

Joburg needs to get the best biological nutrient removal technology
available; it needs to make it work and have it work twenty four
hours a day, seven days a week. They have to have somebody on site,
not only any old person: you need a technical scientist, a scientific
person to actually operate it. It is much more difficult for the bigger
municipalities to operate than the smaller ones (Respondent K, 29
July 2013).

Another respondent agreed with this analysis (Respondent N, 22 October 2013).
This account therefore suggests a slightly more complicated relationship
between size and performance.

The nature of the local tax base is also thought to play an important role in
determining performance. Here, the argument goes that municipal contexts
with more vibrant economies and therefore wider taxable industries and
populations should be better performers. Historically this may have been the
case before the introduction of the equitable share formula, the national system
of levelling out geo-economic differences. However, recent evidence suggests
that while this formula should place all municipal water service authorities

on an even playing field, there are some flaws in it. As a result “the formula
produced allocations per poor household that were lowest for municipalities
with the least ability to raise their own revenue”. A new revised formula that is
intended to correct this design error is currently being phased in (Fanoe, 2013).

Again if this were a straight correlation we should see the wealthiest
municipalities - generally metropolitan ones - consistently outperforming
their peers. But when we examine trends of the Blue Drop report we

see a mixed picture. The figure below shows that there is no necessary
linkage between volume of expenditure and performance.

Hollowing out the local state: managerialism and skills in the water sector 15



R1,365

City of Cape Town

Source: Municipal Demarcation
Board, 2011 Capacity Assessment;
www.demarcation.org.za

¢ The Blue Drop system is a national
system where “all elements in the water
supply system including sampling of
water at the intake and the outflow of the
water treatment works, in distribution
pipelines and reservoirs and at the point
of use” are assessed (DWAF, 2013: 43).

Figure 9: Operating budgets of some municipalities
in the top ten Blue Drop Index (2011)

Witzenberg
City of Tshwane 5 R396
eorge
R797 R1,290
Mogale City
R870
R230
West Coast
R415
® Tlokwe City Council
R947 R52
Ekurhuleni Kgatelopele

The figure above illustrates operating budget expenditure per capita
(2011) of selected municipal water service authorities that appeared in
the top ten rankings of the Blue Drop report between 2010 and 2012.¢

The nature of the local tax base can also be seen as a proxy for other social
variables. Rates of poverty, location, inequality, the kinds of historical
relationships that exist between municipalities and local communities,
demography and other related variables all ultimately influence how the
municipality operates. For example, it is well known (SAICE, 2011: 12;)

Peters and Van Nieuwenhuyzen, 2012: 283) as it did come up in several of our
interviews, that small rural municipalities struggle to recruit the kinds of staff
that they need whilst larger metropoles are spoilt for choice [Respondent Y,

16 September 2013). In addition, endemic poverty in some communities often
means that municipal infrastructure is an easy target for not only outright theft
but also as a source of recreation. Both of these dynamics coalesced together
in one instance in a municipality. Our respondents informed us that that waste
water treatment tanks are commonly damaged by children who use them as
playgrounds — which are not available in their neighborhoods. The municipality
tried to remedy this problem by installing fencing around one of the waste water
treatments. Unfortunately the theft of the fence - made from lucrative metal -
took place more rapidly than the installation (Respondent I, 27 November 2013).
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As others have insisted, the apartheid legacy continues to haunt the present
(Chipkin and Meny-Gibert, 2011). As we will see, spaces which were not
governed for White populations continue to experience the most severe
challenges with water and sanitation.

In a recent report we described the South African state - as a contract state.
Here we meant that “service delivery in South Africa is decreasingly performed
by government administrations and increasingly performed by private
companies which tender for this role” (Brunette et al. 2014). Our fieldwork for
this project revealed this to be also the case in local government. The degree
to which private companies play a role in service delivery in local government
is extremely variable within and across different municipalities. There is a dire
need for further research in this area given the extent of transformation that
seemed to have occurred. However what we found in broad strokes is that part
of the challenges in water and sanitation services delivery might be attributed
to this transformation; as municipalities rely increasingly on consultants or
contractors, they are dehusked of technical skills. This means that they are
unable to oversee the work of service providers. They are thus prone to waste
resources on unnecessarily expenditures and receive shoddy work. Moreover
it seems in some cases to be demoralising existing personnel who may have
technical skills but cannot use this knowledge as external agents are preferred.

One of the most commonly given reasons for unevenness and poor performance
however, in the popular media and some literature, is the ill-defined notion of
‘lack of capacity’. Generally, poorly performing municipalities are understood to

e suffer from high rates of corruption and nepotism (COGTA, 2009);
e experience significant skills challenges such as a lack of technical
knowledge and experience (National Planning Commission, 2011: 22J;
e be characterized by high degrees of staff
turnover (Municipal Demarcation Board, 2012);
e suffer from poor leadership (ibid.);
* Dbe beset with council interference in operations
(Peters and Van Nieuwenhuyzen, 2012);
e be filled with lazy, incompetent officials (ibid.).

Koelble and Siddle say that the essence of the service delivery challenge
besetting local government is with the bureaucracy. “We argue”, they say,

that the absence of a functioning civil service at the local level is

a primary reason for this [local government] failure and that there

is an urgent need to re-assess the role the municipalities are to

fulfil. If municipalities are to be the “developmental arm” of central
government, they need to be equipped with technical, financial

and administrative staff that are up to the difficult task of policy
implementation. The fact that such an administrative and technical
apparatus was not created soon after 1994 is due less to a lack of
commitment to the decentralization project and more to oversight that
such an apparatus was indeed lacking” (Koelble and Siddle, 2013).

Hollowing out the local state: managerialism and skills in the water sector 17



7 The discourse around skills often

uses the word capacity interchangeably.

Much policy discourse will for instance
bemoan the lack of capacity to mean
a shortage of people and knowledge.

We argue in this report that such an analysis stops short of real explanation.
Itis, at best, descriptive. What is wrong with the administrations in poorly
performing municipalities? This report goes some way to identifying the
areas of weakness. It lays the basis for an analysis of service delivery
challenges that does not simply focus on individuals or generic terms like
‘'skills shortages’ or ‘capacity constraints’. Instead, it brings municipal
organisations and government institutions into a systems focus, arguing
that the unevenness in water and sanitation management is the result

of the uneven effect of long-term structural patterns [(especially in the
artisanal training field) combined with developments in the way that
municipalities have been integrated and modelled since 1995, how

they are staffed, how they are incentivised and who is incentivised.

1.3. EXECUTIVE SUMMARY OF REPORT

As the quotation above illustrates, a lack of skills is often given as the most
important explanation for inadequate performance.” As might be expected,
given the suggestion that centrality of skills is the main causal variable

in local government performance, there have been many studies of this
question. We find three broad accounts. These suggest that the problem
arises because of (i) issues in the systems of education and training, (ii)
changes in the economy, and (iii] issues within municipal bureaucracies.

Our analysis shows that it is important to understand the varied historical
sources of the capacity challenge. We argue that while municipalities are
faced with a wide range of personnel needs, in water services the most
critical barriers are associated with routine operations, and that the skills
needed are those of plumbers, millwrights, electricians, pipeline maintenance
workers and the like. The shortages of skilled workers, hollowing out of
knowledge in the occupational areas and misallocation of available workers
are driven by long historical factors occurring in governance domains beyond
local government jurisdiction. We argue that the country has long held
technical trades in low regard. This low valuation joins with status concerns
that stigmatise waste water work and those who do it. It is therefore hardly
surprising that not enough people seek out a career or employment in

this sector. This low valuation of technical trades has been reinforced or
perpetuated by broad political and economic developments. This relates

to changes over time in the structure of the economy, the nature of work

in various industries, the country’s race and ethnic relations, and the
introduction of new public management (NPM] ideas into local government.

If these factors help explain the broader structural challenges in
the water management sector, we will see that, specifically, it is
has been ‘managerialist’ reforms in local government, and across
the public sector, in the 1990s that have that have exacerbated
uneven performance in the water and sanitation sector.

Our research, therefore, finds that the skills challenge in local government,

while exacerbated by issues internal to municipalities, has wider political,
cultural and economic origins. This accords with recent studies of skills
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formation which suggest that skills development should be examined in
the context of the organisation of the economies and societies in which
they are located (Allais, 2013). We therefore suggest that scholarly and
policy attention should pay greater attention to these dynamics.

1.4. ABOUT OUR RESEARCH APPROACH

We undertook this study for a number of reasons. Firstly, it supports and
extends PARI's work on the changing nature of the state and its relationship
with society. We have conducted research on other arms of the South African
state but not as yet into local government. Our motivation here was in part

to explore to what extent our findings about the national and provincial
dimensions of the state correspond with developments at local level (Chipkin,
2011a; Chipkin, 2011b). Secondly, local government and the water and
sanitation services are sectors of deep and immediate concern. The intense
social demands on the state in relation to water services compel interest.

We used a mixed methodology. This involved interviews with key informants

in the water and sanitation sector; document review of academic and grey
literature; in-depth interviews with a range of stakeholders including officials
from national and local government, civil society actors, scientists, researchers
and consultants; and fieldwork in a number of municipal locations including
Govan Mbeki Local Municipality and Uthukela District Municipality.

Due to the sensitivities in the sector, it is important that we respect the
confidentiality of our respondents who were very generous with their time

and insights. We therefore use a coding system for identification purposes,
referring to our respondents by random letters of the alphabet.

The report is structured as follows. The next section provides a historical
account of the evolution of water and sanitation services in local government.
We find it necessary and important to take a long view because most analysis
and public discourse takes account only of the present. The next chapter
explores the nature of the skills challenge and its impacts, attempts to paint a
quantitative picture and finally explores factors that produce this challenge. The
final chapter offers some conclusions and sets out a future research agenda.
This research offers a preliminary glimpse into a very complex sector.

While we are confident in our arguments, as we say in the conclusion,

this is a first cut which identifies broad patterns occurring all over the
country. These patterns are unfolding in different ways at different

places. Our line of inquiry therefore needs to be extended. This should

include more detailed analysis of particular municipalities.
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Sowing the seeds of unevenness
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History is important in understanding current challenges confronting local
government. A long view is vital because most analysis and public discourse
only takes account of the contemporary moment. This is not surprising in

the context of the prevailing discourse of crisis and the empirical reality of
communities suffering from a lack of services, or interrupted services. To tell
this story, it is useful to provide a historical account in two parts; prior to and
after democratic transition. While there may be other ways of periodising,

the changes introduced with the democratic transition have significantly
transformed local government, creating a sharp break with what came before.

In this chapter we argue that the many challenges to local government with
regard to water and sanitation delivery have deep-seated origins. Apartheid
policies combined with varied local economic development patterns led to
uneven institutional development and thus uneven water services delivery.
Policy reforms and processes introduced in the transition period also
produced unevenness. While they led to massive expansion of services, the
scope and pace of change in itself led to complications in service delivery. It
led to the destabilization of many local administrations, with, for example,
outflows of staff and loss of databases. In other instances there was
straightforward service delivery failure; some waste water treatment plants
simply stopped operating. These historical factors combined with recent
developments explain why the spatial patterns in service delivery apparent
just prior to the democratic transition persist in broadly similar ways today.

2.1. PRIOR TO DEMOCARATIC TRANSITION

Water and sanitation governance prior to the democratic transition was
complex. Different institutions were responsible for different functions in
various areas, sometimes in overlapping fashion. The institutional architecture
generally corresponded with prevailing governance arrangements. What
follows is a short account of how different arms of government and related
institutions were involved in water and sanitation services. In general, despite
this complexity, the provision of water and sanitation services in urban

areas has historically been linked to the development of towns and cities.

In general, water and sanitation services were provided directly to households,
industry and commerce by municipal authorities. These authorities were
usually self-financing, delivering water and sanitation services on a user

pay principle. However they received financial support from the provincial
administrations and National Government, through its various departments.
The system of financial transfers through loans and grants appears to

have been ad hoc and uneven. Because of apartheid spatial policies, the
performance of municipal authorities corresponded to the racially-defined
inequities imposed by government (Palmer Development Group, 1993: 22).

Authorities serving white areas were better resourced than those in black
areas because they could draw on a healthy tax base, including revenue
from ratepayers, industries and other commercial enterprises. These
authorities were able to generate profits from water sales and were even
able to build up reserves (Palmer Development Group, 1993: 55, 62).
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8 This culture of non-payment of services
in protest against authorities seen as
illegitimate persists to this day. While
the personnel involved are different,
some of our respondents observed that
they faced great difficulties in obtaining
payment for services in areas that were
formerly part of the homeland system
[Respondent E, 21 November 2013).

22

Local authorities created in the late 1980s to govern black areas in townships
were on the other hand severely resource constrained. They generally
operated at a financial loss and resorted to borrowing from sources such as
the provinces, the Development Bank of Southern Africa, the Independent
Development Trust and other entities (Palmer and Eberherd, 1994: 61). The
financial weakness of these administrations was a direct result of apartheid
policy which did not allow commercial and industrial developments in these
areas (Ministry of Provincial Affairs and Constitutional Development, 1998: 12).

While these authorities were supposed to deliver services directly, in practice,
due to lack of their own capacity for actual implementation, they contracted out
to white local authorities (ibid.: 18). Furthermore, they almost always purchased
their water from adjacent white local authorities. Also, these authorities were
often regarded very poorly by the communities they served since they were seen
as conspiring with apartheid. As a result they experienced low levels of payment
for services [Palmer Development Group, 1993: 19, 29). Many civic organisations
arose to protest against their creation (van Donk and Pieterse, 2006: 109).
Authorities serving coloured and Indian communities performed better

than black ones. Because of their lobbying at the tri-cameral parliament

they received more funding (Palmer Development Group, 1993: 20).

Authorities serving coloured and Indian areas were distinct from those
operating in black areas in regard to the level of authority assigned to

them. Though the former had less autonomy than the white areas, they

did have limited powers granted to them by the white local authorities

in which they were embedded (van Donk and Pieterse, 2006: 108).

In the late apartheid period, new municipal authorities called Regional

Services Councils and Joint Services Boards were introduced. Some analysts
see these as having been created in order to deflect growing calls for
democratisation by expanding services to black communities (Ministry of
Provincial Affairs and Constitutional Development, 1998: 13). Part of their
mandate was provision of water and sanitation services. They functioned in
different ways depending on the region in which they operated. In some areas
they provided sanitation services, in others this function was performed by
existing local authorities. Their funding model was similar to all other local
authority entities in that they were expected to be self-financing. They could
raise revenue for operations through taxes and levies on local firms and also
borrow from financial markets and development institutions such as the
Development Bank of Southern Africa (Palmer Development Group, 1993: 18).

The self governing territories (Transkei, Bophuthatswana, Venda and Ciskei,
known collectively as the TBVC states) and non-independent territories
(Gazankulu, Kangwane, Kwandebele, Kwazulu, Lebowa and Qwagwa) had their
own approaches, policies and systems of administration with respect to water
and sanitation services (Palmer and Eberherd, 1994: 55). In the TBVC territories,
water and sanitation services were delivered at a ‘national’ government level
through departments (Palmer Development Group, 1993: 17). Though the

TBVC states were independent entities many were completely reliant on the
national government of South Africa for financial support (DWAF, 2006: 4).
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Provincial administrations played a minimal role in the actual delivery of water
and sanitation services. They were mainly a conduit for financial resources

to local authorities, especially black local authorities. Financial support to
black local authorities from provincial administrations was only introduced

as a means of placating growing protests in the 1980s (Cameron, 2013:

168). In some cases, however, especially when no local authorities had been
established, they were involved in direct delivery (Palmer Development Group,
1993: 53). The then provinces of the country, while not directly involved in the
administration of the self-governing territories and states, exercised influence
since they managed land use decisions in those territories, controlled finances
and offered development assistance (Palmer and Eberherd, 1994: 56).
Through its departments the national government of South Africa had a
direct, though minimal, role in water and sanitation services provision.

It concerned itself with overall water resource management through the
national Department of Water Affairs and Forestry (DWAF]. This entailed
managing water basins, rivers and other sources of water. In addition, it was
concerned with water management for broader national economic interests,
in particular to support agriculture and industrial production, especially
mining. This role, with national government involved in water only in relation
to what were seen as national strategic priorities rather than everyday needs,’
has a long history, with national government supporting the construction of
large scale irrigation schemes in the 1930s. After World War 2 significant
national financial support was given to increasing water supplies to urban
areas where key economic activities were emerging. Large water schemes
were constructed specifically to meet the water requirements of industries
such as Eskom and Sasol seen as pivotal to the economy (Muller, 2012: 12).

Gradually over time however, as demand for urban water grew,
national government became more closely involved in urban affairs
such as in the construction of large water reservoirs from which
municipal water could be extracted (Palmer and Eberherd, 1994).

Bulk distribution of water was generally undertaken by what were and
still are known as Water Boards.” Water Boards purchased water from

the national government through DWAF. Municipal authorities would 9Thi5f is alSOFre“eCted {“ i“hStitUFiQ”a{
. . . orms. For example, the origina

then pgrchase water directly from these entities. However in some national government department with
cases, it appears that there were ad hoc arrangements where some some oversight over water issues was
Water Boards were involved in direct distribution to consumers. Though called the Department of Irrigation.
. . It evolved into the Department of

Water Boards were allowed through legislation to undertake bulk waste Water Affairs and Forestry, then
water treatment, few did so (Palmer Development Group, 1993: 24). simply Department of Water Affairs.
o ) ) ®Some of these included Rand Water,

Access to water and sanitation services and infrastructure corresponded to Umgeni Water, Bloemarea, Goldfields,
apartheid governance arrangements as discussed above. In general, rates Albany Coast, Duivenhoks and
. .. . . Ruensveld, Kalahari-East, Kalahari-

of acce.sls and qughty of provision were bes‘t in argas governed by wh|‘te Locat- ‘ West, Karos-Geelkoppan, Mhlatuze,
authorities. Studies on the state of access just prior to the democratic transition Pelladrift, North Transvaal and
illustrate this. With regard to water, the studies show that the Western Phalaborwe, Western Transvaal Regional

Water Company, North Transvaal
and Phalaborwe, and Springbok
Northern Transvaal region being the worst (Palmer and Eberherd, 1994: 156). (Palmer and Eberherd 1994: 58).

Cape region had the best rate of access to water services, with the former
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Province

Western Transvaal, including
part of Bophuthatswana

PWV, including KwaNdebele and
part of Bophuthatswana

Northern Transvaal, including
Lebowa, Venda and Gazankulu

Eastern Transvaal,
including KaNgwane

Natal/Kwazulu, including
northern part of Transkei

Eastern Cape including
Ciskei and most of Transkei

Orange Free State, including

QwaQwa and part of Bophuthatswana

Northern Cape, including
part of Bophuthatswana

Western Cape

Source: Palmer Development Group
& University of Cape Town, 1993
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Again, with respect to access to sanitation services, the Western Cape in
the same early 1990s period had the best record with 85% of the population
enjoying some access. The worst performing region was again the Northern
Transvaal with only 27% of the population using waterborne sanitation
systems and 72% using unimproved pits (Palmer Development Group, 1993:
12, 16). The image below represents geographic distribution of access to
waterborne sanitation systems in urban areas just before the transition.

Figure 10: Rate of access to waterborne sanitation
prior to the democratic transition period
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2.2. DEMOCRATIC TRANSITION

It was against this backdrop of racially defined provision of services that
the transformation of local government commenced. We will see that in the
democratic period reforms in local government generally and in the water
sector in particular were driven by the need to overcome this apartheid
legacy. We will see also that there is good reason to revisit some of the
service delivery models that come from that period and that are still with
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us today. For the moment it is worthwhile outlining the broad contextual
challenges in relation to what it was intended should occur. The challenges
were summarised as follows in the White Paper on Local Government:

e Skewed settlement patterns which are
functionally inefficient and costly
e Extreme concentrations of taxable economic
resources in formerly white areas
e Huge backlogs in service infrastructure
in historically underdeveloped areas
e Creating viable municipal institutions for dense rural settlements
e (Great spatial separations and disparities
between towns and townships, and urban sprawl
e Creating municipal institutions which recognise
the linkages between urban and rural settlements
e Entrenched modes of decision-making, administration and delivery
e Inability to leverage private sector resources for development
e The need to rebuild relations between municipalities
and the local communities they serve. (Ministry of
Provincial Affairs and Constitutional Development, 1998: 21].

The transformation agenda (Powell, 2012: 17-18] in the period of transition to
democracy was informed by various factors. Following the White Paper on Local
Government (1998), they can be summarised into six broad objectives. These
are (i) improving the democratic and developmental nature of local government,
(i) re-articulating the relationship with other spheres of government, {iii)
changing jurisdiction in relationship to spaces, (iv] reconfiguring modes

of service delivery, (v] transforming the personnel management system,

(vi] introducing new financial systems. We discuss these in turn below.

2.2.1 IMPROVING THE DEMOCRATIC
AND DEVELOPMENTAL NATURE
OF LOCAL GOVERNMENT

The overriding critique was that local government had previously been an
instrument of political and socio-economic exclusion. The broad objective
was to make it democratic. There were various aspects to this agenda.
First, services would be expanded to all, without racial prejudice. As a
result, access to water was enshrined in the new Constitution as a basic
human right. Section 27 of the Bill of Rights in the Constitution states
that “everyone has the right to have access to ... sufficient ... water”.
Accordingly, the “the state must take reasonable legislative and other
measures, within its available resources, to achieve the progressive
realisation of each of these rights” (van Donk and Pieterse, 2006: 109).

The second dimension of democratising local government involved increasing
public input or participation in governance processes. While it is difficult

to generalise, given the highly varied picture presented previously, some
argue that, in general, municipal authorities were closed to deliberation

not only internally but also in relation to local communities. Town councils
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before democratisation are said to have “acted in a paternalistic manner,
making decisions ‘for the good’ of communities without actually consulting
with those communities, although some input and oversight was offered by
rate payers associations”. This limited engagement was confined not only
to local communities; other spheres of government, including provincial
and national authorities, were rarely consulted (Lawless, 2007: 63, 65).

This lack of external accountability was mirrored in practices within the
administration which were exemplified in a number of ways. The relationship
between councillors and staff seems to have been characterized by limited
engagements over policy and implementation matters. One reason for this
is held to have been that councillors were volunteers, involved in an ad

hoc manner with the day to day management of municipalities. Within the
administration itself, a hierarchical culture obtained. The chain of command
started from the Town Clerk at the top and was mirrored in a staffing system
where positions were filled based on experience (Lawless, 2007: 63).

Policy makers were highly concerned to change this mode of operation.
Accordingly, the White Paper on Local Government which promulgated the
agenda for transformation argued that “many municipal administrations

are still characterised by hierarchical line departments, poor coordination
between line departments, and authoritarian management practices. Front-
line workers remain de-skilled and disempowered, and women and black
people are not adequately represented in management echelons” (Ministry

of Provincial Affairs and Constitutional Development, 1998: 17). This type of
view about authoritarian hierarchical bureaucracies dovetailed neatly with
arguments made by proponents of organisational management reform theory
and practices known as new public management [NPM]. In general terms, it
was argued that by applying “a range of ‘techniques’, including management
practices, developed in the business world” (Chipkin, 2013: 6, such as flatter
organisational structures and with more autonomy assigned to individuals
within organisations, greater efficiencies could be gained (Lowndes, 1997: 44).

2.2.2 RE-ARTICULATING THE
RELATIONSHIP WITH OTHER
SPHERES OF GOVERNMENT

Another dimension of transformation involved the reform of the legal status of
local government. Municipal authorities had been statutory institutions existing
at the behest of provincial and national administrations (Ministry of Provincial
Affairs and Constitutional Development, 1998: 37). The legal implication was
that “it rendered all their actions, including the passing of by-laws [and]
administrative actions, subject to judicial review”. The new constitution

passed in 1996 gave local government full autonomy albeit with support

and supervision from provincial and national government (SALGA, 2014).

Redefining the legal nature of local government implied a change in roles
and responsibilities between the different spheres. These were set out in
the White Paper on Local Government (1998). However, the key change
was that local government became the central agent of the ‘developmental
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agenda’. That is, it was to be the frontline actor through which material and
social services would be delivered directly. Provincial and national government
would play a supportive regulatory role in this agenda. With respect to water
services, there was no fundamental shift in the cities. Municipal authorities
had, as indicated previously, always provided water services. The major
exception in this regard related to rural areas where DWAF had taken

charge of direct service delivery in the transition period. Here operations

were devolved down, with DWAF ceasing to supply water to communities
(Ministry of Provincial Affairs and Constitutional Development, 1998: 46).

2.2.3 CHANGING JURISDICTION
IN RELATIONSHIP TO SPACES

Arguably, prior