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Since Sir Roy Griffiths reported to the Secretary of State for Social Services on 

Community Care in 1988, the public sector (particularly national health services (NHS) 
and local government) in Britain, has become less involved in the direct provision of 
public services. Increasingly it has ‘contracted out’ this responsibility to extra- 
governmental, ‘independent’ private and voluntary sector organisations, co-ordinated 
through a quasi-market system. 

In this context, voluntary sector organisations have moved from the periphery to occupy a 
more central role in the new processes of public policy implementation. As a result, 

accountability of government to the general public has become indirect and more complex. 
In other words, although elected policy makers are no longer always directly responsible 
for service delivery, they remain accountable (publicly answerable). Given that it is 
important that government and organisations acting on its behalf are accountable for the 

use of public monies, this research examined how accountability was conceptualised and 
practised in the new operational environment. 

Using a grounded theory approach, the study explored accountability in the context of 
purchase of service contracting in the field of health and social welfare. Specifically using 

the concept of accountability, it examined the links and relationships between three 
‘actors’ - public sector managers (local government - social services), voluntary sector 
managers (charities) and service users of contracted out services. A pluralistic analytical 
framework that draws upon concepts such as ‘clans’, ‘exit and voice’, ‘networks’ and 
‘power’ is used to explain the research findings.
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CHAPTER ONE 

Background and Introduction 

“The Modern Welfare State is also the service delivery State. Its development 

has compounded the problems of making those who deliver services 

answerable to both those who finance them and those who use them.” (Day 

and Klein, 1987: 1). 

lel Introduction 

The central concern of this thesis, which is about ‘accountability’, evolved as a result of 

three consecutive events. The first was borne out of personal experience as a committee 

member of an NHS board during the 1980s. This in turn led to the second and third — 

where after a review of the relevant literature the issues raised therein led to an interest in 

accountability in the current health and social policy context. 

Although this is a thesis about ‘accountability’, it should be noted from the outset that the 

word ‘accountability’ is not an easy one to define. In fact, the only agreement about its 

meaning, is that there is little or no agreement. Therefore, the first concern of this thesis is 

to attempt to gain a better understanding of, and formulate a working definition for, the 

concept of accountability. Having considered the meaning individuals ascribe to the 

accountability concept - which is broadly where one has to explain (or render an account) 

to another - a second key concern of this research is to examine the concept of 

accountability in the context of purchase of service contracting (POSC). 

In specific terms, this study uses the concept of accountability to explore the relationships 

between three ‘actors’ - public sector managers (government), voluntary sector managers 

(charities) and service users of contracted out health and welfare services. It does so by 

drawing on literature used in other contexts and developing a conceptual framework for 

understanding accountability. Accountability viewed through a combination of theoretical 

perspectives provides a more complete explanation for the research findings. 

In order to put the thesis in context, the chapter begins by addressing issues in relation to 

the importance of studying accountability, where this enquiry originated and why 
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accountability was chosen as the subject of research. This is followed by a discussion of 

where the enquiry led and what the study is about. It also briefly considers the problem 

with definitions, specifically in relation to ‘accountability’ (Kramer, 1989; Day and Klein, 

1987; Simey, 1985) and the ‘voluntary sector’ (Kendall and Knapp, 1996), as both are 

central to the research and are notoriously difficult to define. Finally the chapter provides a 

map - a structure of the thesis. 

j Why is a study of Accountability important now? 

Although concerns in relation to the impact of health and welfare delivery on service users 

are not a recent phenomenon and can, in fact, be traced back to the beginning of the 

modern welfare state (Deakin, 1996), issues of accountability have become of increasing 

importance over the last few years. Thus there are several reasons why a study of 

accountability is both timely and important. 

Firstly, scandals, which have beset the private sector (BCCI and the Mirror Group 

Pensioners), the public sector (parliamentary standards and public appointments) and the 

voluntary sector (the missing millions of the Salvation Army), albeit in varying degrees, 

have led to an environment, which has inevitably contributed to such concerns (Plummer, 

1996: 5). As a result and in order to partly address these concerns, various committees - 

Cadbury, Greenbury, Nolan and the Commission on the Future of the Voluntary Sector 

chaired by Professor Nicholas Deakin, were established. 

In addition, there are a number of other factors, which have had both a profound impact on 

the definition and measurement of accountability and have also meant that the need for a 

new conception of accountability has been sharpened. 

These include the: 

(a) increasing complexity of modern government; 

(b) trend towards greater responsiveness in terms of customer satisfaction, TQM and cost 

effectiveness (Osborne and Gaebler, 1992); and 

(c) advent of purchase of service contracting (POSC), which Lewis (1993) argues has 

profound implications not only for relationships between the sectors, but also “ ... for 

the future shape of the voluntary sector ....”’ (Lewis, 1993: 191). 

17



CHAPTER 1 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

Finally, and most pertinent to this research, is the increasing importance of the voluntary 

iz 
sector in general. Voluntary sector organisations “...are part of the everyday economic 

fabric of British society. Because of the central role they now play in the delivery of 

services to those in need, ... [they] ... have earned the right to be considered an equal 

partner with others in the creation of national and international policies, as well as at 

local and regional level ....”’ (Hebditch, 1991: 9). 

This is not only reflected in the estimated gross income - approximately £14.2 billion in 

1999 (Passey, Hems and Jas, 2000: 55), - but is also the fact that many organisations in the 

voluntary sector have moved from the periphery to occupy a more central role in the 

processes of public policy implementation. This development has generated concern in 

rs 
relation to the accountability of organisations that have a governmental role, “... yet are 

subject neither to election nor the extensive probity and transparency standards required 

of local and central government ....”’ (Payne and Skelcher, 1997: 207). 

In the context of such developments, the origins of this enquiry and the reasons for 

choosing accountability as the subject of research, are considered next, as they assist in the 

locating and understanding the researcher’s stimulus for conducting this study. 

i The Origins of this Enquiry — The Family Practitioner Committee 
Experience 

My interest in accountability is not merely academic. It arose out of experience as a 

committee member of a public sector National Health Service body - the Family 

Practitioner Committee (FPC) - during the mid to late 1980s. In Freire’s terms (Mclaren 

and Leonard, 1993: 31) this study is therefore reflective — “... an epistemological 

relationship to reality ....”. In other words, experience led me to question, interpret and 

critically examine certain events I did not understand. I needed to make sense of my 

experiences. This was important for two reasons. The first was that these experiences both 

shape my life, and have had a profound impact on me. The second was that I considered 

that things did not feel quite right as they stood. However, as Foucault (1988) contends, a 

critique “... is not a matter of saying things are not right as they are. It is a matter of 

pointing out on what kinds of assumptions, what kinds of familiar, unchallenged, 

unconsidered modes of thought the practices that we accept rest... Thought exists 

18



CHAPTER 1 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

independently of systems and structures of discourse. It is something that is often hidden, 

but which always animates everyday behaviour ... there is always thought even in silent 

habits ... Criticism is a matter of flushing out that thought and trying to change it: to show 

that things are not as self evident as one believed, to see that what is accepted as self — 

evident will no longer be accepted ... [it] ... is absolutely indispensable for any 

transformations ....”. (Foucault, 1988: 154 -155). The origin of this research and 

motivation for the study therefore began with, in Foucault’s terms, “a critique’. 

1.3.1 Nomination and Membership of the FPC 

In the mid 1980s, the FPC approached a number of organisations, including several local 

community and voluntary organisations, to seek their nominations for a representative, 

who either worked and or lived in the local government catchment areas that fell within 

their domain. They wished to recruit someone with an appropriate background, although 

not a professional health practitioner’, to serve as a lay board member. 

At the time, I was an inner city community public health worker, employed by a small 

voluntary organisation, jointly funded by monies pooled from the local district health 

authority and local government, through the joint consultative committee mechanism. 

During a meeting of an umbrella voluntary organisation, I was unanimously elected by my 

colleagues to be nominated as their representative. 

In due course, I contacted the FPC to find out about them and what role I would be 

expected to perform, if appointed. During my visit, I was informed that the selection 

process was fiercely competitive and it was implied that there had been several 

nominations. I was also mindful of being appraised. After having made various formal 

and informal enquiries into my educational, financial, criminal and social background, the 

FPC recommended my nomination to the then Secretary of State for Health in the 

Conservative Government. The Minister Kenneth Clarke (much to my surprise) 

subsequently appointed me to serve as a member. 

  

' Professional health practitioner was defined as a general medical practitioner, a pharmacist, a dentist or 

an optician. 
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1.3.2 Responsibilities and Accountability of the FPC 

In general terms, FPC members had some responsibility for policy making and planning, 

but mostly for overseeing the administration of health services that fell within their 

jurisdiction. In specific terms, we were responsible for three key areas. The first was for 

the administration of a large budget (millions of pounds sterling) to pay health practitioners 

providing primary health services to the local population of the ‘City’ - the financial 

district - and three boroughs in the east London geographical area. The second 

responsibility was for ensuring that the health practitioners complied with their ‘terms and 

conditions of service’, which included providing health care to a certain standard and 

quality. The third was a duty to address patients’ (as they were then called) complaints. 

Therefore accountability to the public (public accountability) was ensured through the 

organisational accountability systems, mechanisms and structures that were in place both 

within and without the FPC. 

1.3.3 My Perception of FPC Accountability 

In the process of trying to carry out my role it emerged that ensuring accountability (in 

both my individual role and our joint collective capacities) was not as straightforward as it 

may have first appeared. It is one of those concepts that when it is turned into a precise 

definition reveals subtle distinctions. During the period of my Committee membership, 

which lasted approximately two years, I made certain observations about these distinctions. 

Specifically, I noted the ways that the Committee worked - the manner in which decisions 

were reached, which led to what I perceived to be our lack of accountability to the local 

communities, that were within our domain. 

The FPC was a public sector organisation. I was of the view that, whether elected or 

appointed, we as its stewards were public servants and ultimately accountable to the 

public. In other words, we should render an account to those on behalf of whom we were 

acting (i.e., the public) for the ‘efficient’, ‘economic’, ‘effective’ and ‘equitable’ use of 

taxpayers’ monies. The public had the right to receive our account and we individually and 

collectively owed a duty of account to them. 

My perception of accountability was that it operated via two routes. I envisaged that given 

that we were (and still are) operating within a democracy, through the first route, we were 
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indirectly publicly accountable upwards through the chain of administrative and 

hierarchical structures of the National Health Service (NHS), the Department of Health 

(DoH) and Secretary of State (SoS) to Parliament, which was in turn accountable to the 

electorate at large. Although Cooper et al (1995: 75) have argued that this route is “...too 

tenuous to be effective ....”, and the 1979 Royal Commission on the NHS concluded that 

detailed ministerial accountability to be, in large part, a constitutional fiction, I did 

perceive I was a link in this chain of accountability. Second, and perhaps more tangibly, I 

viewed our accountability as directly laterally to the local community - especially to 

current and potential patients, users or consumers of health services. 

1.3.4. My Accountabilities in my Two Roles 

In addition, in my professional role as a community public health worker, I perceived that 

as an individual I had a direct route of accountability for our collective decisions at the 

FPC, to people in the community (the local government area) in which I worked. This 

individual accountability had two strands. The first was an accountability to the local 

people I served, which was enacted through my day to day contact with many individuals. 

The second was an accountability to my local statutory and voluntary sector colleagues, 

especially the latter, since they had elected me as their representative. I viewed the second 

strand of accountability as potentially having a ‘domino effect’. In other words, if I carried 

out my duty of account to my colleagues, then in turn they would be able to ensure they 

were accountable to their constituencies. 

1.3.5. Accountability in Practice 

In reality however, the practice of accountability was perhaps not quite as clear as the 

concept and principle appeared to be to me. Accountability issues became particularly 

significant to me when I was perplexed by and did not agree with some of our collective 

decisions. I often challenged my fellow committee members, usually the Chair, about the 

constituencies we had in mind when making decisions. I was concerned about to whom 

we were accountable for our decisions. If, as I conceptualised it, we were individually and 

collectively accountable to the public (in general) and to local consumers of primary health 

services (in particular), our decisions on certain occasions would to my mind have 

certainly been very different. In my opinion, they rarely reflected this latter accountability. 

Instead, accountability to a number and variety of interest groups dominated decision 
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making including, for instance, accountability to a particular political party, or a specific 

professional or business concern, via direct and indirect links with members of the FPC. 

This led me to question the concept, principle and practice of our individual and collective 

accountabilities and answerabilities. 

e What did this mean about my personal accountability? To whom, for what and how 

was I accountable? 

e To whom, for what and how were other individual members accountable? 

e What of our collective accountability? In what ways were we accountable for the 

consequences of our decisions? 

The dilemma I faced, as a committee member, was that under the doctrine of collective 

responsibility, even though I often did not agree with many of our collective decisions, I 

remained accountable for them. Should I not wish to be held accountable for decisions 

with which I disagreed, I had only two options. The first was to speak up and ensure that 

my objections were recorded in the minutes. I did this too often for my Chair’s liking. The 

second was to resign. 

1.4 Margaret Simey’s (1985) Influential Essay 

I began to wonder whether the questions I was raising were as a consequence of the local 

circumstances in which I found myself. Were they peculiar to the way I was experiencing 

the world or were they of more universal significance? Did similar issues perplex other 

people in comparable roles in other sectors? If at an individual level I faced such 

dilemmas, how would this translate at an organisational level? In other words, would 

organisations face such accountability dilemmas? I decided to explore the issue further. 

I discovered Margaret Simey’s (1985) articulate essay entitled “Government by Consent: 

The Principle and Practice of Accountability in Local Government” in which she talked 

about her experiences of and concerns about her role as Chair of the Police Authority in 

Liverpool. 
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As I read her work I was rather relieved and no longer felt isolated. Although the context 

was different, Simey (1985) was interested in similar issues. She was primarily concerned 

with the principle of democratic responsibility and the practice of delegated authority as 

the central dilemma of government. Simey (1985: 3) postulated that there could only be 

one answer to this dilemma — to have “ ... an effective system of accountability whereby 

those to whom power is delegated account for the way in which they have used it ....”’. In 

other words, an effective accountability system is one where those who pass laws, make 

policy or deliver services consult and explain to those on whose behalf they claim to be 

acting. She identified the need for further research. 

Thus, although the seeds for the research were sown with the events described previously, I 

decided to broaden the scope of this particular inquiry. Rather than pursue the earlier 

theme of the doctrine of collective responsibility and the accountability of committee 

members, or even a linked theme such as ‘accountability and whistle blowers’, I decided 

that I would like to study accountability in the current context. Before I could do this, I 

needed to conduct a more detailed literature search. 

1.5 The Literature Search and Contemporary Developments 

After consideration of (a) additional relevant accountability literature - Smith and Hague 

(1971), Day and Klein (1987) and Leat (1988), Stewart (1992); and (b) contemporary 

developments, I decided to pursue the topic in the field of health and social policy. 

In the early 1990s, health authorities and local authorities were not only becoming, but 

were also recognised as becoming, increasingly interdependent. Local government was 

being called upon to meet NHS policy objectives made explicit through the government’s 

Health of the Nation Strategy and community care policy (Cooper et al, 1995). In addition, 

since the introduction of purchase of service contracting (POSC), also referred to as the 

‘purchaser-provider’ split, health and local authorities (social services departments in 

particular) began to share some comparable functions. Both “... moved away from direct 

provision into a commissioning role; both are involved in needs assessment, contracting, 

planning and monitoring ....”’ (Cooper et al, 1995: 77-78). 
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Given what was at the time a new policy environment for both government and voluntary 

sector organisations, the research would examine accountability within purchase of service 

contracting (POSC). Specifically, it would research whether, in Simey’s (1985) terms, 

those who make policy, and those who deliver services, consult and explain their decisions 

and actions to users of these services, who are also often, but not always, voters and 

taxpayers. 

The next section will briefly consider some of these contemporary developments before 

considering why accountability is of concern to the public and voluntary sectors and 

therefore worthy of further study. 

1.5.1 Contemporary Developments in Health and Social Policy 

In order to provide some context for the emergence of POSC, consideration is briefly given 

to some historical, economic and political factors. 

1.5.1.1 Debates of the New Right and the Libertarian Socialist Left 

Changes in the nature of the welfare state, and the ensuing debate about it, are influenced 

by a range of ideologies. Such changes are not only due to the strategies introduced by the 

New Right, who have been influenced by public choice theorists. They are also because of 

“ ” 
arguments put forward by the “... libertarian socialist left ...”, who criticise state 

provision as bureaucratic, paternalistic, controlling and regulating of the poor (Mayo, 

1994: 12). According to Kirkpatrick and Martinez Lucio (1996), some consider that those 

who advocate “ ... New Right ideas’ ...”’ (1996: 4) were able to gain currency, precisely 

because they were combined with other intellectual debates, expressed particularly in the 

organisation and management literature. 

1.5.1.2 Political Context — Thatcher and Major 

In Britain, Margaret Thatcher set out to ‘roll-back’ the state through changing attitudes and 

policies, by emphasising “... the role of the free market and individualism in place of 

public ownership, planning and collectivism in social welfare ....”” (Mayo: 1994: 2). As a 

result of this, in the late 1980s, there was an intense period of social legislation, for 

  

* The New Right argue that exit mechanisms, which lead to market-like pressures are the only way to reform 

‘inefficient’ bureaucratic agencies into better quality public services. 
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example The Local Government Finance Act 1988, The Children Act 1989, The NHS and 

Community Care Act 1990, and The Charities Act 1992, among others. 

According to Glennerster (1989), the legislative changes differed from the previous 

incremental continuation of past policies and represented a significant and new departure 

in policy. Taken together, they consolidated successive Conservative governments’ 

concerted efforts to promote new management practices, with its “... imported language of 

business and markets ....”’ associated with tight fiscal controls and control of inputs 

(through top-down management and performance indicators) in local government, central 

government, and the NHS (Mackintosh, 2000: 2). 

Pollitt (1990: 15-16) characterised these early ‘Thatcherite’ reforms as “... ‘neo 

Taylorian’...”” which “ ... proceeded on the basis that previously unmeasured aspects of 

the work process could and should be measured, by management, and then used as the 

basis for controlling and rewarding effort ....” . The later reforms presided over by Major 

in the early 1990s have been described as the 

(Dunleavy & Hood, 1993; Hood, 1991; Pollitt, 1990). 

. new public management NPM ...” 

NPM comprised four main elements. These were: 

(1) “A much bolder and larger scale use of market-like mechanisms for those parts of the 

public sector that could not be transferred directly into private ownership (quasi- 

markets). 

(2) Intensified organizational and spatial decentralisation of the management and 

production of services. 

(3) A constant rhetorical emphasis on the need to improve service ‘quality’. 

(4) An equally relentless insistence that greater attention had to be given to the wishes of 

the individual service user/‘consumer’ ....”’ (Pollitt, 1993: 180). 

In the early 1990s, John Major’s leadership (which signalled a change from the previous 

administration) can be distinguished from Thatcher’s, as one with an interest in the 

question of outcomes. It focused particularly on notions of consumerism or individual 

consumer rights and quality improvement, as embodied in the Citizen’s Charter 

programme (Mayo, 1994). 
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1.5.1.3 Purchase of Service Contracting (POSC) 

Although clearly the introduction of market and quasi-market mechanisms was not new, 

and in fact remained a major theme within the NPM, what signified a development in the 

policies of the Conservative government was the application of purchase of service 

contracting (POSC) to the area of complex public services. These services - for instance, 

schools, hospitals, primary health care services (i.e., GP practices and community care) 

had previously been regarded as not suitable. Pollitt (1990: 11) describes these 

” 
developments as the “ ... confluence of managerialism ... [with] ... ‘welfarism’ ...”. In 

other words, Pollitt (1990) argues that management practices employed by private sector 

organisations and adopted by welfare-state services represented “ ... the injection of an 

ideological ‘foreign body’ into a sector previously characterised by quite different 

traditions of thought ....” (Pollitt, 1990: 11). 

The introduction of this ‘confluence of managerialism with welfarism’ as a result of the 

Griffiths report and the subsequent legislation is examined here. 

1.5.1.4 The Griffiths Report (1988) and The NHS and Community Care Act (1990) 

Since the 1988 ‘Griffiths Report? on Community Care and the subsequent White Paper 

Caring for People (Department of Health, 1989a), the main aim of central policy makers 

has been to move the pattern of care provision away from caring for people in large 

institutions towards more community based care in smaller local units or in people's own 

“ 
homes. It was assumed that this would result in “ ... improvements in efficiency, greater 

choice and an increased responsiveness of services to users’ needs and wants ....” (Le 

Grand 1993: 1). 

Other recommendations of the report which subsequently became enshrined in the NHS 

and Community Care Act (1990) included: 

e aseparation of the provider and purchaser functions via 'contracting out' local authority 

social services to ‘independent’ or extra-governmental providers (from outside the 

public sector); and 

e together with this responsibility, a requirement to assess needs, arrange that care be 

“ , provided according to contract specifications “ ...in the most cost effective manner ....’ 
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(Flynn and Hurley, 1993: 7) and monitor the quality of the providers’ service delivery to 

consumers. 

As a result of the NHS and Community Care Act (1990), health and social welfare 

services, which were previously delivered by the public sector (local government, central 

government or the NHS), are now being delivered not only by some public sector 

organisations, but also by other private or voluntary organisations from the ‘independent 

sector’. These services are being co-ordinated through a market system by local authorities 

in their role as the “... gatekeepers of care ....” (Cooper et al, 1995: 77). 

1.5.1.5 User Voices, The Patient’s Charter (1991) and POSC 

In addition, the NHS and Community Care Act 1990 (1990) encouraged users to make 

their voices heard, whilst the Patient’s Charter (1991) promoted the rights of patients 

particularly in relation to being given detailed information on local health services. 

In this ‘mixed economy of welfare’, purchasers make policy and buy services they 

consider their communities will need, while independent sector or public sector 

organisations tender on a competitive or negotiated basis, to deliver services. Should the 

independent sector organisation's bid be successful, it would be awarded a contract or a 

service level agreement. The purpose of the contract is to ensure that the purchaser obtains 

the best value for money among competing providers. This process is referred to as 

purchase of service contracting (POSC). 

1.5.1.6 The Restructuring of the State 

Despite the rhetoric of ‘rolling back the state’, Glennerster and Midgley (1991) and Le 

Grand (1990) have questioned the impact the new right has had in dismantling its 

structures in terms of welfare provision. This is not to suggest however that the changes 

that have been introduced are not fundamental. On the contrary, Le Grand (1990: 3) argues 

that they are, and that the state has effectively been restructured representing “ ...@ major 

break with the past ....” 

Various scholars conceptualise this restructuring in a variety of ways. Hoggett (1991) 

“ refers to the state as a “... highly unstable centralised decentralisation whereby the state 
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retains overall control but allows different actors some degree of responsible autonomy 

....” (quoted in Kirkpatrick and Martinez Lucio, 1996: 5). Deakin and Walsh (1996: 33) — 

refer to the “ ... enabling ... ” state, Le Grand (1993: 3 & 5) a “quasi-market ... market[{s] 

because they replace monolithic state providers with competitive independent ones ... 

‘quasi’ because they differ from conventional markets in a number of key ways ....”’ and 

Mayo, (1994: 18) - a “mixed economy of welfare”. 

1.5.1.7 The Voluntary Sector’s Role in the Restructured State 

The voluntary sector’s role in relation to the state has also been conceptualised in a number 

“ce 
of ways. Seibel (1990: 47) describes voluntary organisations as “... a tool of government 

” 
action ....”, whilst Dekker and van den Broek (1998) go further and argue that some 

voluntary organisations are actually a part of the state. Billis (1989: 13) 

on the other hand, subscribes to the view that despite taking on structural features of the 

state and market sectors, organisations in the voluntary sector can retain their voluntary 

“roots” and ownership. 

Such debates only serve to highlight the complexity involved when trying to conceptualise 

the state, and the voluntary sector, and the relationships between the two. Whilst the debate 

is acknowledged, this thesis argues that voluntary sector organisations that are only part 

funded by the state, (which are the subject of this study) are separated from the state by 

two criteria. The first criterion is that the two sectors (voluntary and public) are legally 

separate entities. The second is that the public sector has elected representatives, Members 

of Parliament (MPs) or Councillors. These representatives are accountable to the public for 

policy-making and service delivery through the electoral process. The voluntary sector, on 

the other hand, has trustees who are more usually selected, than democratically elected, 

and are certainly not publicly accountable in the same way. 

1.5.1.8 Shifting Trends and Accountability Concerns in the Enabling State 

In addition to the legislative and policy developments that led to POSC in the 1990s, other 

issues that have affected the voluntary sector and have thrown into sharp focus concerns 

about the nature of accountability are listed. 
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These include: 

(a) the gradual replacement of grant-aid with contracts and service level agreements; 

(b) the rapid growth of the voluntary sector reflected not only in terms of increased 

revenue spending but also in terms of increased taxpayers’ monies through contracting 

(contract fees increased by £78.4 million - 134%) (NCVO News, 1993, cited in Lewis, 

1996: 99); and 

(c) changes in its ‘complimentary’, ‘supplementary’ and ‘gap-filling’ roles (Wolfenden, 

1978) and changes in its regulation. 

This has led to concerns, which relate not only to the voluntary sector but also to the public 

sector. These concerns, about the nature of accountability to the tax-paying public and to 

users, are elaborated below. 

In the public sector, these concerns relate to value for money, particularly the: 

1. efficient use of diminishing resources at a time of increasing public expenditure 

constraints; and 

2. effective use of taxpayers’ monies both within and without government. 

In the voluntary sector, accountability concerns relate to: 

1. its effectiveness; 

2. its capacity, in general, to demonstrate greater and more effective public accountability 

(Deakin, 1996; Nolan, 1995; Woodfield, 1987), especially given the tax exempt status 

of many organisations in the sector, and the changes for some organisations in relation 

to their role vis a vis the public sector; and 

3. its volunteer governing bodies, in particular, to fulfil their accountability role and 

function (Deakin, 1996) which is “... more wide-ranging than their specific legal 

reponsibilities suggest ....”” (Tumin, 1992: 49). 

1.5.1.9 POSC, the Enabling State and the Quasi-Market 

Whether conceptualised in terms of an “ ... enabling ...”’ state (Deakin and Walsh 1996: 

33), “ ...third party government...” (Salamon, 1987: 37) or a voluntary sector and a public 

sector operating as a “... quasi-market ...”’ (Le Grand 1993: 3); the introduction of POSC, 

although very much in its infancy when the research began, has accountability implications 

for those involved. As Salamon (1987: 38) argues in relation to the American experience, 
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since “... a number of different institutions must act together to achieve a given program 

goal, this pattern of government action seriously complicates the task of public 

management and involves real problems of accountability and control ....” 

The complexity of public management and the linked accountability problems, which have 

come about because of the formal separation of purchasing from delivery (through 

purchase of service contracting), are briefly examined in the following sections. 

1.5.2. Accountability of the Public Sector 

In the context of POSC, accountability of the public sector is, theoretically, no longer 

directly between them and the electorate, since the policy implementors are usually ‘extra- 

governmental’ - outside and independent from government. In other words, they are not 

from the public sector, but are from either the private sector or the voluntary sector. 

Nonetheless, elected representatives (politicians) must remain answerable for both the 

policy-making and the policy-implementation process, whether or not providers are public 

institutions. 

Traditional political and the corresponding administrative and management accountability 

relationships are no longer appropriate for the contemporary situation. Since this is the case 

and because it is important that government and organisations acting on its behalf are 

accountable for the use of public monies, the contract has a pivotal role in terms of linking 

the accountability chain in the new processes of public policy implementation. 

The implications of the politicians' accountability to the public for services delivered 

through increasingly fragmented systems means, in theory at least, that if the service 

provided is judged to be inadequate, extra-governmental service deliverers may face 

penalties and even termination of the contract or service level agreement. Given the 

context of major change and the impact of central government policy in terms of reducing 

the role of the state in service delivery, important changes have taken place in terms of 

state activity and voluntary sector activity. Accountability is therefore one thread in this 

shift, which this research goes on to examine. 
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1.5.2.1 Key Concerns for the Public Sector 

Given the purchaser—provider split and the fragmentation in conception and execution of 

policy, there are two key concerns for the public sector (government) to consider. The first 

is about how to ensure congruence between policy objectives and implementation. The 

oe 
second broadly stated is “... the reconciliation of democratic responsibility with the 

delegation of power ....” (Smith, 1971: 53). In other words, how can a balance be 

maintained between the independence of the provider and the public accountability 

required when the government delegates power outside itself? 

1.5.3, Accountability of the Voluntary Sector 

Within the POSC framework, the role of the voluntary sector in the delivery of public 

services on behalf of the State has moved from the periphery. Since some voluntary 

organisations have moved from the margins to occupy a more pivotal role in public policy 

implementation, this has implications for both the public sector (government) and the 

voluntary sector (in this case charities). 

In addition, since the charitable voluntary sector has always been important not only in 

historical terms but also because many have sizeable resources, some from public 

donations and some from tax relief privileges granted by the Inland Revenue, it is (in 

general terms) in the public interest to gain a deeper understanding about the nature of their 

accountability. 

1.5.3.1 Key Concerns for the Voluntary Sector 

In contrast to the public sector, of central concern to the voluntary sector (charities) when 

entering contractual relationships is: 

(a) how can they ensure accountability to the public sector (government) without 

compromising their organisational autonomy and independence to represent their 

members and beneficiaries (Flynn and Hurley, 1993); and 

(b) how can they balance their multiple, possibly conflicting, at times even ambiguous 

accountabilities to their many stakeholders® (Leat, 1988). 

  

> These may include for instance accountability to users of other services, members, other donors, staff, 

volunteers and their governing body. 
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1.5.4 Key Concerns for Both Public and Voluntary Sectors — User Accountability 

Of concern to both the public sector (government) and the voluntary sector (charities) is 

how each can ensure accountability to users, especially given the disquiet in relation to 

POSC and the restriction of users’ influence (Richardson, 1993; Gutch, 1992). For the 

public sector in particular, how can it ensure user accountability when it is no longer 

directly implementing policy, but is delivering services to users through a third party. For 

the voluntary sector how can it ensure accountability to users when it is implementing 

government policy or delivering services on behalf of the state. 

1.6 The Research Focus 

Until recently, much of government policy in relation to the public sector and the extra- 

governmental or ‘independent’ sector (both private and voluntary) has been based on 

assumptions. Moreover, of the little research there is into accountability, no previous 

studies have considered accountability from the perspectives of all actors (each sector and 

service users). 

Day and Klein’s (1987) research focused on the accountability role of members of five 

local public sector organisations in one geographical area and Leat (1988) studied 

voluntary sector accountability in two metropolitan district areas. 

Therefore, in order to add to the existing body of knowledge; and since it is vital that 

social policy decisions are informed by rigorous and robust research, this study explored 

whether there was, in Simey’s (1985) terms, ‘an effective system of accountability’ in 

place between the public sector (the policy makers), the voluntary sector (the service 

deliverers) and service users (those on whose behalf the first two claim to be acting). 

Specifically, the research examined accountability between local government ‘purchasers’, 

voluntary sector ‘providers’ and between these two actors and users of contracted out 

health and welfare services, in eight inner-city urban, and rural locations in England. 
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1.7. Definitional Problems 

Having explored the background, this section will briefly consider two conceptual 

definitions that are problematic — ‘accountability’ and the ‘voluntary sector’ - as they are 

central to the study. 

1.7.1 Accountability 

Accountability is referred to in the literature as a difficult, complex and confounding term 

that eludes any clear and simple definition (Kramer, 1989; Day and Klein, 1987; Simey, 

1985). In fact, the only agreement about accountability is that: - 

a) there is little, if any, agreement about what it means; and 

b) it embraces a range of meanings. 

Given the difficulties with the definition of accountability (which are considered in 

Chapter 2), one of the aims of the research was to arrive at a working definition of 

accountability in the context of purchase of service contracting. 

1.7.2. The Voluntary Sector 

Another term that is problematic is the voluntary sector. The term is not only all 

rg 
encompassing but also “ ... likely to change over time and ... in the jargon of political 

theory, essentially contestable ...”’ (Kendall and Knapp, 1996: 24). As a result, depending 

on the nature of the enquiry and the context within which it is located, a number of 

definitions exist (see, for example, Kendall and Knapp, 1996; Kendall and Knapp, 1995; 

Paton, 1992; Handy, 1990; Gutch, Kunz and Spencer, 1990; Brenton, 1985). 

For the purposes of this study, Kendall and Knapp’s (1996) “... structural operational 

definition ....”’ (Kendall and Knapp, 1996: 17) which comprises “five core criteria 

formal, self-governing, independent of government, non profit-distributing (and primarily 

non-business) and voluntary”, is favoured (Kendall and Knapp, 1996: 18). 

The self - governing and private criteria demarcate the voluntary sector as independent 

from the state. Its emphasis on voluntarism and voluntary participation captures the 
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essence of the sector, whilst the non-profit nature, where there is no distribution of profits 

to owners (or directors), distinguishes it from the market. 

This definition has been chosen not only because it is useful in terms of communicating the 

nature of the voluntary sector, but also because it includes ‘charities’, the category from 

which the case study organisations were selected. In addition, it has advantages if in the 

future any research needs to make a cross-national comparison based on this study. 

1.8 Selecting the Case Study Organisations 

Within the voluntary sector, large national charities were of particular interest for this 

study. The factors that influenced the decision to concentrate on this organisational form 

(i.e., charities) and size (i.e., large) in terms of selecting the case studies are detailed in 

Chapter 3. 

Briefly, charities were selected on the basis that: 

a) many of the organisations delivering health and welfare services are charities; and 

b) charities account for not only approximately two-thirds of the income of the sector, but 

they also typify a major organisational type within the sector. 

Since this is the case, it is important that there is more research about them. 

Large organisations were selected on the grounds that not only were they more likely than 

smaller local organisations to be involved in purchase of service contracting (POSC), but 

also that they would provide more complex, possibly bureaucratic, layered and numerous 

accountabilities. 

Additional issues that were taken into account and that influenced the selection of case 

study organisations included both their length of involvement with POSC and their lack of 

dependence on income from POSC. Those with an involvement with POSC from 

approximately the introduction of the legislation and with roughly only one third of their 

income from POSC were favoured. The reasons for this are also given in Chapter 3. 
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1.9 The Thesis 

Since the concept of accountability is confused in the literature, and previous studies do 

not have a sufficient explanation for what is happening in the current context of purchase of 

service contracting (POSC), the gap in knowledge and lack of understanding that has arisen 

as a result, needs to be addressed. In addition, given my: (a) own background and interests; 

and (b) wish to research Simey’s (1985) notion, of an effective system of accountability and 

apply it to the contemporary context, inter-sectoral accountability and user accountability 

became the subject of inquiry. 

1.9.1 The Aims, Focus, Key Questions and Key Issues 

The aims of this research are twofold. The first is, to come to an understanding of, and 

arrive at a working definition for accountability. The second, is to gain an understanding of 

accountability, in terms of the relationships and processes that take place between 

individuals and organisations engaged in the purchase, provision and use, of health and 

welfare services, in the context of POSC. 

In specific terms the focus of this research is on accountability between: 

a) local government purchasing managers and voluntary sector (charity) provider 

managers; 

b) voluntary sector (charity) managers responsible for providing contracted out health and 

social welfare services and users of those services; and 

c) local government managers responsible for policy-making in relation to these services 

and service users. 

The three key research questions were as follows. 

In order to define accountability the first research question asks what meaning people 

ascribe to accountability. How did they describe it? 

e How is accountability conceptualised and defined by managers from both sectors and 

service users? 
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Having arrived at a working definition of accountability, the second research question 

examines how accountability was experienced and enacted. 

e How is accountability operating within the context of POSC, given the concomitant 

changing relationship between public sector purchasers and charitable voluntary sector 

providers? How is it experienced and managed between the public sector and the 

voluntary sector? 

The final research question is about how both sectors ensure accountability to service 

users. 

e How is accountability enacted and managed between the sectors and users of health 

and social welfare services? 

The key issues are: 

e to identify to whom and in what ways are public sector purchasers (government) and 

voluntary sector provider organisations (charities) accountable; 

e to identify how public sector purchasers (government) ensure accountability to the 

public for policies and programmes implemented by voluntary sector providers 

(charities); 

e to identify how voluntary sector providers (charities), given their other 

accountabilities, ensure accountability to the public sector (government) for 

implementing government policies; and 

e to explore how each sector (public and voluntary) ensures accountability to users. 

Given the lack of theorising in the area of accountability, the study employed a grounded 

theory approach to gathering and analysing the data and developed a conceptual 

framework, which used a range of theories in order to examine, analyse and explain the 

research findings. 
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1.10 The Structure of the Thesis 

This section provides a brief summary of the six other chapters that make up this thesis. 

1.10.1 Chapter Two 

Chapter 2 traces the changing notions of accountability and based on a review of the 

literature presents a framework of the various accountabilities. As a result of the changing 

external environment a number of accountability dilemmas have been raised for public 

sector ‘purchasers’ and voluntary sector ‘providers’. These are considered together with 

the research questions. 

1.10.2 Chapter Three 

Chapter 3 explains the aims and objectives of the research and expresses concisely the 

research questions raised by the literature review, in the previous chapter. Furthermore, it 

discusses the method, study design and analysis, all of which are briefly considered in the 

following sub sections. 

1.10.2.1 The Method 

In this study - the case study methodology was employed using a qualitative approach. The 

concepts that have been developed in this thesis are grounded (Glaser and Strauss, 1967) in 

the researcher’s work during the two year period 1994 - 1996. 

1.10.2.2 The Data 

The study focuses on the accountability processes and relationships between: 

a) two large national voluntary organisations (charities) and within these eight local 

organisations; 

b) eight local government purchasers; and 

c) several service users (including: children and young people with special needs 

(physical and mental disabilities); children and young people with experiences of 

abuse; and parents and carers of children and young people with special needs 

(physical and mental disabilities); and some older/elderly people using day care 

services. 
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A total of one hundred and eighteen people were interviewed. The respondents comprised 

managers from the public sector, managers from the voluntary sector, service users and or 

where appropriate their parents/carers, were interviewed in depth. 

1.10.2.3 The Analysis 

The “Framework” method developed at Social and Community Planning Research 

(SCPR) by Ritchie and Spencer (1994) was used to map, analyse and interpret the data. 

1.10.3 Chapters Four and Five 

Chapters 4 and 5 present the findings to have emerged from the case analysis process. 

Chapter 4 explores the accountability issues that have arisen as a result of contracting 

between managers in the public sector (government) and managers in the voluntary sector 

(charities). Chapter 5 explores the issues that have arisen as a result of contracting for user 

accountability for all actors — in both sectors and the service users. In order to develop a 

clear definition and conceptualisation of how accountability is enacted and managed within 

the context of contracting, both chapters piece together individual managers and service 

users’ perceptions about and experiences of accountability. 

1.10.4 Chapter Six 

Chapter 6 develops a theoretical understanding and framework of accountability from the 

three actors’ perspectives (local government managers, charitable voluntary sector 

managers and service users) based on the findings from Chapters 4 and 5. It draws on 

political science and economics literature and a range of organisational theory concepts 

used in other contexts, in order to conceptualise the operation of, and the processes 

involved in, accountability. In other words, it views accountability through a combination 

of theoretical perspectives, in order to provide a more complete explanation for the 

research findings. 

1.10.5 Chapter Seven 

Chapter 7 presents the conclusions, discussion and policy implications that have arisen as a 

result of the study. It also identifies questions for further research. 
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1.10.6 Chapter Eight 

Since the completion of the fieldwork in 1996, as a result of the election of “New Labour’ 

in May 1997, and their re-election in 2001, there have been significant changes in 

government policy. Given that public service managers are therefore now operating within 

an institutional context shaped by a different set of government policies, Chapter 8 

discusses some of the changes in government policy which have occurred. It also reflects 

on their relevance for the findings of this research study. 

1.10.7 The Terminology 

The terminology used in the chapters includes local government manager, voluntary sector 

manager, and user or service user. 

Local government manager and voluntary sector manager refers to those ‘paid’ employees 

in either the public sector (government) or voluntary sector (charities), who were 

responsible for ensuring that the purchased services were delivered according to contract 

specifications. Although the term manager was often not reflected in their title, what was 

important was their role in relation to POSC and whether or not they had some 

management responsibility for purchasing or providing the service. 

The term user or service user refers to those individuals who ‘used’ or ‘benefited’ from the 

services. 

1.10.8 Transcribed Conversations 

In the transcribed conversations the respondents are identified as local government 

managers (LGM), voluntary sector managers (VSM) and user (USER). The researcher’s 

questions are indicated by capital letters. 

1.11 Summary and Conclusion 

This chapter discussed the origins of this study, the reasons for selecting accountability as 

the research topic, and the reasons why it is both timely and important. Furthermore, it 

explained the background and context to the research. Together with definitional problems, 

the aims, the focus, the key questions and the key issues were also considered. Finally, a 
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directional map was provided for the reader in terms of the structure of the thesis and the 

terminology and abbreviations used in Chapters 4 and 5 were explained. 

The next chapter will consider the complex and ill-defined concept of accountability and 

will examine the accountability dilemmas that have been raised as a result of the 

introduction of purchase of service contracting (POSC). 
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CHAPTER TWO 

Changing Notions of Accountability 

“.. the three forces of gravity are working perpendicularly to one another. 
Three earth planes cut across each other at right angles, and human beings are 

living on each of them. It is impossible for the inhabitants of different worlds to 

walk, sit or stand on the same floor, because they have differing conceptions of 

what is horizontal and what is vertical. Yet they may well share use of the same 

staircase”. Relativity (Escher, 1990: 67). 

2 Introduction 

This chapter sets out the issues raised in the accountability literature. It begins by defining 

and conceptualising accountability in broad terms. This is followed by an exploration of 

the concept in the context of purchase of service contracting (POSC) in the 1990s. Next, 

public accountability of government in a democracy, prior to the emergence of purchase of 

service contracting (POSC) is examined. This discussion is initiated here, because with the 

exception of four texts whose foci are on the accountability of public and / or voluntary 

and non profit organisations (Day and Klein, 1987; Leat, 1988; Kearns, 1996; Cutt and 

Murray, 2000) - almost all discussions of accountability are concerned with democracy and 

legitimacy (Stewart, 1992; Hunter, 1992; Simey, 1985; Greer, Hedlund and Gibson, 1978; 

Smith and Hague, 1971). Specifically, the concerns reflected are about those holding 

public power and their need to be accountable through the electoral process. 

Consideration is then given to the changing notion of accountability of both the public 

(governmental) sector and the voluntary sector in the 1990s. This is followed by an 

examination of the principle and practice of inter- and intra-organisational accountability 

structures and relationships between public (governmental) 'purchasers', independent 

(private) and voluntary sector 'providers' (charities) in the contemporary context. 

Given that accountability issues are dealt with empirically and are dispersed throughout the 

literature, this chapter draws them together in a framework that illustrates the different 

forms, levels and realms of accountability. The accountability dilemmas for contracting 

partners are then examined and the research questions for this study posed. 
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bik What is Accountability? How is Accountability Conceptualised? 

The above questions appear to be difficult to answer since in spite of "... endless talk on 

the subject ...." (Simey, 1985: 3), in the literature the only agreement about what 

accountability is, is that it is "... difficult to grapple with, ... [due to the] ... lack of 

agreement about its meaning ...." (Kramer, 1989: 109). It is one of the "... most loosely 

used ..." (Starks, 1991: 135), ambivalent, elusive, ambiguous, problematic, “ 

multifaceted ...”’ (Kearns 1996: 179), complex and confusing terms, “... a concept that is 

taken to mean everything ... [which] ... effectively means nothing ....”” (Cutt and Murray, 

2000: 1). It is referred to as a "... chameleon word ..." (Day and Klein, 1987: 32) which 

evades any simple definition and a ” ... vexed issue ..." (Hunter, 1992: 436) that has 

" ..exercised academic observers ... [among others] ... for many years ...." (ibid). Since 

the accountability concept encompasses "... many meanings and dimensions ...." (Day and 

Klein, 1987: 249) answers to the questions posed - What is Accountability? and How is 

Accountability Conceptualised? - may need to be pursued at a couple of different levels’. 

One level of response could be to attempt to separate the different strands that contribute to 

the notion of ‘accountability’ for instance, public; political; fiscal; legal; administrative; 

managerial; professional; and consumer and (or) the concepts that it is closely bound up 

with. The latter being: symbolism (Etzioni, 1968); responsibility (Day and Klein, 1987; 

Wadsworth, 1991); trust (Simey, 1985; Leat, 1987); public trust (Cooper, 1990); 

democracy (Simey, 1985; Day and Klein, 1987; Stewart, 1992; Longley, 1993); control 

(Simey, 1985; Day and Klein, 1987); vested interests and moral responsibility (Etzioni, 

1968, Simey, 1985; Day and Klein, 1987); power (Etzioni, 1968; Simey, 1985; Day and 

Klein, 1987; Leat, 1987; Stewart, 1992) and legitimacy (Hunter, 1992; Longley, 1993). 

At another level the response could be to draw some of these strands together to 

conceptualise accountability in abstract or philosophical terms and linked to this, in more 

concrete and practical terms. In relation to the former, in general terms, Simey (1985) 

” regards accountability as a moral principle - the "... basis for a relationship between ... 

those who govern and those who consent to be governed ...." (Simey, 1985: 20). In 

relation to the latter, at a more pragmatic level in specific terms, Stewart (1992) considers 

  

* I would like to acknowledge and thank Christopher Pollitt (1993) for this, as I borrowed both the turn of 

phrase and way of conceptualising the issues from him. 
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that to be accountable means to be able to: "... account for actions taken and being held to 

account for those actions ...." (Stewart, 1992: 4). The relationship between 'those who 

account' and 'those who are accounted to' can operate at many levels and can be between 

individuals, groups and (or) organisations. This definition acknowledges two important 

aspects of the concept. First, accountability is a relationship between people where one is 

always accountable to someone (or groups) never in the abstract. Second, it refers to a 

pattern of behaviour where obligation is a key element. 

However, both the above approaches of deconstructing and then reconstructing the 

accountability concept have their limitations, which can only really be resolved by moving 

the discussion to another place and instead seeking answers to the following questions. 

e Who should be held accountable? 

e To whom should accountability be directed? 

e Accountability for what? 

These in turn raise issues of context. Answers to these questions are likely to vary 

according to the circumstances in which they are expressed. Consequently, it is perhaps 

more valuable to attempt to resolve some of these issues, by locating the discussion in 

terms of how it applies to the context which gave rise to the concerns of the thesis, namely 

accountability within purchase of service contracting (POSC). 

2.3 Accountability of the Public Sector and the Voluntary Sector 

(Charities) prior to the 1990s 

Prior to the 1990s, both policy-making and service provision were confined (in the main) 

”" to the public sector. Since those exercising public power were "... expected to act as 

stewards of the public interest and of the public purse as well as being the providers of 

goods and services ...." (Farnham and Horton, 1993: 38), policy making during this 

period began with the collective responsibility of the leadership. It extended through the 

political and administrative hierarchy to individual ministers in central government, (or in 

the case of local government to councillors), and finally to civil servants (or local 

government officers), who were responsible for policy implementation. 
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Although accountability and responsibility are often confused in the literature (Jabbra and 

Dwivedi, 1989; Day and Klein, 1987; Leat, 1985; Gates, 1983; Reagan, 1975), they are not 

synonymous. In the context of a “... representative democracy ... [where] ... elections 

play a central part ....” (Kingdom, 1991: 5), for instance, an appointed official or 

administrator is internally accountable through hierarchical delegation (Woodhouse, 1994). 

In the case of central government this would be to the minister, and in local government to 

the councillor, and via the legislature to legally account for their actions. In other words, 

although civil servants or local government officers may be responsible to the electorate, 

they are not properly accountable to the electorate. In a democracy”, only those who are 

elected to Parliament or local government are accountable to the public. 

“Accountability, from this perspective, cannot be separated from democratic 

processes: the fact that elected politicians are directly responsible for the 

delivery of services is seen as guaranteeing, in itself, accountability.” (Day, 

1992: 2), 

In this framework, at a formal level, accountability of the public sector although imperfect 

was clear and unequivocal. 

2.3.1. Local Government 

Within any particular local authority, although the relationship of officers to members is 

likely to vary according to ... “local custom, convention and local political culture ...” 

(Byrne, 1994: 291), like Whitehall, local government accountability is based on the 

democratic principle that councillors are elected to make policy decisions, and “... the 

expert is engaged to execute those decisions” (Byrne, 1994: 283). It has also been 

“ 
characterised in terms of the “... political management of the elected members and the 

executive management of the appointed officers” (ibid). 

In theory, all local authorities attempt to promote the collective interests of the community 

as expressed through the ballot box. All questions are decided by the vote of the council as 

a corporate body “ ... each voice and each vote counting equally” (Byrne, 1994: 186). The 

council conducts its activities through a council of members, aided by committees, which 

comprise members working with senior officers. 

  

° Democracy derives from the Greek ‘demos’ meaning rule by the people (Kingdom, 1991: 4) 
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With the exception of matters that cannot by law be delegated to committees, committees 

whether vertical, horizontal, special, standing, joint or statutory, are usually required to 

report their discussions to the full council, which remains the ultimate decision making- 

body. 

An aggrieved individual seeking redress from their local authority could depending on the 

“ 
nature of their grievance “... contact their local councillor through his or her surgery ... 

approach the local authority ... write to the chief executive officer or the chair of the 

council ... use less formal channels ... approaching a local political party ... or voluntary 

organisation ...address questions to the district auditor; present their objections to the 

Minister; take legal action or contact the local MP”’ (Byrne, 1994: 418). 

2.3.2. Central Government 

“ 
In terms of central government, accountability is traditionally . seen as operating 

through the conventions of both collective and individual ministerial responsibility. 

Collective responsibility provides Parliament with the means of holding the government as 

a body accountable, and individual ministerial responsibility enables the House to focus 

on a particular minister ... without the need to censure the whole government .... 

(Woodhouse, 1994: 3-4). 

Thus accountability for policy implementation followed the hierarchical structure upwards 

to the Secretary of State (SoS). According to constitutional theory the SoS would be held 

accountable to Parliament through a variety of mechanisms. These include “financial 

accountability to the Treasury and by the Accounting Officer to the PAC ..._ The minister is 

7. 
accountable on the Floor of the House ... and before select committees ...”’ which can send 

for individuals, as well as written documents such as papers and records, although they 

“ 
have no formal authority to do so and depend on the government for co-operation “ ... to 

individual Members of Parliament, who act on behalf of their constituents, and to the 

clients and consumers themselves ....”” (Woodhouse, 1994: 234); specialist tribunals; and 

the courts. 

Since the bureaucratic, professionally orientated, hierarchical systems in the public sector 

were clearly linked, the accountability structures and relationships between service 
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deliverers, elected policy makers and the electorate (or the tax paying public), who the 

latter were ultimately answerable to through the democratic process of periodic elections, 

were direct. 

Although Day and Klein (1987) challenge the “... fundamental principle of the British 

Constitution ...’’ (Woodhouse, 1994: 3), that "... election ipso facto makes members 

accountable ..." (Day and Klein, 1987: 228) which they refer to as a " ...constitutional 

myth ..." (ibid) - legitimacy was "... derived from the electorate and accountability ...owed 

first and foremost to the electorate ...." (Leat, 1988: 25). 

“The responsibility of the minister to Parliament can therefore be seen as multi 

— layered, requiring the minister to provide a range of responses from 

redirection through to resignation, according to the degree of control or 

supervisory authority he exercises. Indirect control may allow the minister to 

limit accountability to redirecting or providing information. Direct control ... 
requires explanation, possibly amendatory action, and, in extreme 

circumstances, resignation ....”” (Woodhouse, 1994: 38). 

”" This chain of direct accountability has been "... strengthened by institutions designed to 

discover and report on specific aspects of performance - and equipped with the relevant 

professional expertise. The direct accountability chain becomes less expert and more 

generalist towards the top and those at the top need independent professional advice as a 

check on the information they receive from below ...." (Starks, 1991: 143). Two such 

institutions were the National Audit Office (NAO), and the Audit Commission (AC). A 

third is commonly referred to as the Ombudsman. 

2.3.3. The National Audit Office 

The independent NAO with specific interest in central government audits and conducts 

investigations on value for money - in other words the economy, efficiency and 

effectiveness - of any bodies (government and quasi-government) that have been funded 

with public monies. The annual report of the Comptroller and Auditor-General (CAG) 

(head of the NAO and an officer of the House of Commons) is scrutinised by an all party 

select committee - the Public Accounts Committee (PAC). The PAC, which is principally 

concerned with the elimination of waste and the encouragement of financial rectitude, 

reports its conclusions to Parliament. Downey (1986: 12) who was the Comptroller and 
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Auditor-General during the 1980s, described the PAC as “... ploughing the furrow of 

accountability for the past 125 years, with wide and acknowledged success ....”. The value 

for money aspect in terms of economy, efficiency and effectiveness has become of 

increasing importance since then. 

The NAO remit clearly impinges in the area of charities, as they are in effect, spending 

public money. It has an oversight function about good financial management and its 

consequences. “‘At the end of the day, it is the weight of the word of the NAO and in 

particular the PAC. It is not that the PAC can ‘order’ changes, but it is so well regarded 

that what it says can carry great weight. More informally the PAC has a very strong 

influence, because it can affect the reputation of the government department (Fries, 2000). 

Drewry (1988: 207 - 208) describes the PAC as having the “ ...enviable reputation as the 

one select committee before which even the most exalted permanent secretary can be made 

” 

to tremble ... the Committee’s reports can have ‘seismic effects through Whitehall’ ....”’. 

2.3.4. The Audit Commission 

In 1982, local authority auditing in England and Wales was brought under the control of a 

single, independent body by the Government. This non departmental public body (NDPB) 

- the Audit Commission — sponsored by the Department of Transport, Local Government 

and the Regions, began work in 1983. Its role was extended to include National Health 

Services authorities, trusts and other bodies in 1990. Under the Local Government Act 

1992, the Commission was given further additional responsibilities in relation to the 

production of annual comparative indicators of local authority performance. The Audit 

Commission appoints auditors in order to facilitate improvements in economy, efficiency 

and effectiveness through value for money studies and the audit process. 

It has a similar remit to the NAO but differs from it in that it is not accountable to a 

Parliamentary Committee. Although it is periodically requested to give evidence to the 

Transport, Local Government and Regional affairs select committee, it is directly 

accountable to the public through publication of its findings. (Audit Commission, 2001a, 

2001b; Woolston, 2001). 
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2.3.5. The Ombudsman 

The third institution is the Parliamentary Commissioner for Administration, appointed by 

the Crown, but at the service of Parliament. Commonly referred to as the Ombudsman, the 

Commissioner's role is to investigate complaints from the public against government 

departments. The Ombudsman acts on the request of an MP and can ask for oral and (or) 

written evidence and examine files. If the complaint is seen to be justified, the department 

must respond by rectifying the situation. This should put an end to the matter. If however 

at this stage the matter remains either unresolved or not to the complainant’s satisfaction, 

the Commissioner reports to Parliament, which has established a select Committee to 

consider complaints further (Birch, 1990). 

“ 
There is also a Health Service Commissioner and . Local Commissioners for 

Administration ...”. (Kingdom, 1991: 148) - local government Ombudsmen, three 

responsible for defined regions in England, one for Wales and one for Scotland (ibid). 

Their role is similar to that of the Parliamentary Commissioner. “Aggrieved citizens may 

approach commissioners directly or through a councillor. When the investigation is 

completed, reports are sent to the complainant and the authority concerned, which is 

obliged to make a copy available to the public for three weeks ....” (Kingdom, 1991: 149). 

In this framework, the role of the voluntary sector (charities) in terms of the processes of 

public policy implementation was peripheral. Its role was to: 

(a) deliver services to meet need not being met (at that time) by government; 

(b) augment government service provision to provide an alternative; and (or) 

(c) to exert "... pressure for change ...." (Leat, Smolka and Unell, 1981: 3). 

Voluntary organisations (charities) were responsible for administering their own activities 

and were funded wholly or in part by voluntary donations and (or) through government 

grant aid. 

In terms of statutory - voluntary relationships, accountability between the ‘applicant’ and 

the 'donor' for grant aid had two aspects. The first was to ensure that they were legally 

accountable - that those in receipt of public monies were accountable within the law and 
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that the actions of individuals and (or) organisations complied with the law. The second 

was for fiscal accountability - for ensuring that intended and actual expenditure matched. 

Since charities were neither managing nor implementing public programmes, they were 

also able to act as "... a watchdog on state services ...” holding them and others to account 

(Taylor, 1988: 4). 

2.4 Public Accountability in the 1990s 

In the 1990s, shifting trends and developments in government policy and legislation have 

raised various concerns about the nature of accountability. Most of these developments 

were alluded to in Chapter 1, but they are mentioned again here in the form of a list as a 

way of recapitulating. They are as follows. 

e The NHS and Community Care Act, 1990 and the Children Act, 1989. These led to the 

public sector (particularly NHS - national health services and local government) in 

Britain to become less involved in the direct provision of public services and 

increasingly involved in ‘contracting out’ this responsibility to ‘'independent' 

organisations in the private and voluntary sectors. 

e The rise of the "... new public management (NPM )..." (Dunleavy & Hood, 1993; 

Hood, 1991: 3; Pollitt, 1993: 180) which included government "... attempts to slow 

down or reverse government growth ...”’ (Hood, 1991: 3) with its emphasis on close 

scrutiny of public expenditure, cost cutting and attempts to reduce spending on welfare 

in particular. 

e Shifts ”... toward privatisation and quasi-privatisation ..." (Hood, 1991: 3) - through 

attempts to create surrogate markets via compulsory competitive tendering (CCT) 

(Cochrane, 1993) - which Le Grand (1993) refers to as a quasi-market and Pollitt 

(1993) as a highly managed quasi-market. In addition, there were moves towards 

decentralised decision-making (Hunter, 1992; Pollitt, 1993), and coupled with this the 

separation of political and managerial accountability (Hunter, 1992; Walsh, 1995). 
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e The “... development of automation ... and a more international agenda..." (Hood, 

1991: 3). 

e The growth of quangos run by a “new magistracy”’ (Stewart, 1992: 7) and general 

concerns about “... values ... [and] ... probity ...”’ (Hunter, 1994: 35). 

e An increase in the following:- 

1. ‘professionalism’ (Day and Klein, 1987; Leat, 1987; Simey, 1985; Lipsky, 1978); 

2. ‘consumerism’ (Hunter, 1994; Ransford, 1994; Pollitt, 1993; Leat, 1987) and connected 

with this, government emphasis on quality (Pollitt, 1993) responsiveness to service 

users/consumers; 

3. 'Charterism' (Hunter, 1994; Ransford, 1994) - the introduction of the Citizens' Charter 

and its offshoots for patients, parents, passengers and victims; 

4. together with declining voluntary sector income from local government due to their 

financial pressures and from charitable donations specifically legacies and membership 

subscriptions. 

25 Purchase of Service Contracting (POSC) and Public 

Accountability 

In the contemporary context, since services are being delivered through increasingly 

fragmented systems such as POSC, accountability to the general public has become 

indirect. The public will only be able to hold provider organisations to account for public 

policy implementation and their use of public monies through the purchasing authorities. 

Although elected policy makers are no longer always directly responsible for policy 

implementation or service delivery, since ensuring accountability to the public is pivotal to 

the enterprise of restoring trust to the institutional relationships of civil society, it is 

important that politicians remain accountable. 

In order for the public sector to remain accountable, given POSC, control "... through 

hierarchical line management is relinquished [and] ... control through ... contracts is 

substituted ...." (Pollitt, 1993: 182). The user oriented contractual agreement is the vital 

accountability link, between government purchasers and organisations acting on 
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governments behalf in their role as providers, and is essential to the restoration of that 

trust. 

With reference to the contractual relationship, both parties - the purchaser and the provider 

- will have to be explicit about what is being purchased and (or) provided. The basis for the 

relationship is that of principal and agent (Palgrave, 1899: 204). The provider (or agent) 

contracted to act on behalf of the purchaser (or the principal) will be required to account to 

the purchaser and in terms of the delegated activities. Leat (1988: 19) refers to this as 

"delegate" accountability. In addition in management terms, the agent will need to achieve 

a certain level of performance which may be measured quantitatively and (or) qualitatively 

and monitored formally and (or) informally. 

In principle, in terms of contracting, only if private and voluntary organisations (charities) 

in the independent sector specifically ensure accountability to local or central government, 

can the latter in turn ensure internal accountability of officers and politicians to the public 

through their various mechanisms, as well as ultimately through elections. Leat (1988) 

refers to this aspect as ”... ‘chains of accountability’ ...." (Leat, 1988: 38) and Simey as a 

. ‘ladder’ of accountability right from the individual citizen up to the Houses of 

Parliament ....” (Simey, 1985: 30). 

In theory at least, the implications of the politicians' accountability and the fact that elected 

officials have to stand for re-election, based on their past record against which their 

performance will be reviewed at a future date, is seen to guarantee accountability. This 

means that service deliverers (whether voluntary, public or private) may face penalties 

culminating in termination of the contract or service level agreement, if the provider 

account is judged to be inadequate. Leat (1988) refers to the existence of such sanctions as 

'real' or 'proper' accountability. 

Having researched alternative perspectives to this British model of accountability, namely 

those in New Zealand and Australia, Woodhouse (1994) challenges the notion that the 

system of public accountability in Britain is adequate, coherent or integrated and argues 

that these issues need to be addressed. This, together with shifting trends and developments 

” outlined in section 2.4, and the move " ...from professional and political to market-based 
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accountability ...." (Walsh, 1995: xxi), have thrown into focus concerns about and 

sharpened the need for a new conception of accountability. 

2.6 Accountability of the Independent Sector - Private Contractors 

In theory the accountability of private organisations in their 'agency' role is quite clear. 

Since they are market driven, the ‘bottom line’ (financial return) forms the basis on which 

they make their decisions. Within a legal framework they are economically accountable to 

their owners (or shareholders), for profit maximisation. In addition, all limited companies 

are required to register with Companies House and send detailed reports and audited 

accounts annually. These are available for public inspection. 

Should they deliver services as agents/delegates of the state, their accountability will be on 

the one hand primarily economic - to the owners/shareholders for ensuring a return on their 

equity/investment, and on the other but linked to this to government purchasers (their 

customers) for the ‘delegated activities' - as specified in the contract - specifically for 

'fiscal', ‘legal’, ‘programme' (how effective programmes are in achieving their intended 

objectives), and 'process' (how efficiently, economically, equitably programmes are 

managed) (Robinson, 1971) aspects of service delivery. 

In business or market terms, if public policy implementation is neither viable, nor 

profitable, they simply will not contract with government. Since they are market centred 

and are not accountable to several groups for the same or even different things, ensuring 

accountability is not as complicated as it appears to be in the voluntary sector (charities). 

Bel Accountability of Voluntary Contractors (Charities) in the 

Independent Sector 

As indicated in the previous section, ensuring accountability in this sector in comparison to 

the private sector, appears to be more problematic. Their independence, the fact that many 

have no clear cut ‘owners’ (Selby, 1978), their not for profit nature together with their 

diverse, even ambiguous obligations, to a wide variety of interests (which arises because of 

the expectation that they are at times informally and (or) formally accountable to several 

actors, in different ways at different levels, for the same or different things) which Leat 
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(1988) and Fizdale, (1974) refer to as 'multiple' accountability, means that the rationale 

underpinning their decision making and therefore to whom and for what they are 

accountable, is not always immediately apparent. These multiple accountabilities may 

include, for instance, accountability to users of their other services, members, other donors, 

staff, volunteers, and their governing body. 

2.8 A Framework of Accountability in the Context of Purchase of 

Service Contracting (POSC) 

The multiple accountabilities of charities in the voluntary sector are illustrated and 

explained by the use of a framework - Figure 2.1. Based on a review of the relevant 

literature and an account provided by Fries (2000), six accountabilities are illustrated. One 

internal accountability, which is represented by thin dotted lines, denotes relationships 

(usually, but not always hierarchical) between actors within organisations in each sector 

and five external accountabilities, for which the organisation is obliged to account for 

policy decisions and implementation to actors linked both within and without the 

organisation. 

Following a similar path or chain of relationships to central and local government, internal 

accountability within the charity (which Leat (1988) refers to as ‘structural’ accountability) 

commences with paid staff and volunteers and extends through the management structure 

and chief executive officer or equivalent post holder to the volunteer board of trustees - the 

governing body — who are legally responsible to the Charity Commission. This aspect of 

accountability is covered in detail in section 2.8.1 ‘The Charity Commission as a 

Watchdog’. 

Thick unbroken lines represent five different external accountabilities, each indicated by a 

different colour. The different colours represent different accountabilities. The red — 

‘public’ accountability; the dark blue — ‘fiscal, legal, programme and process’ 

accountability embodied in the contract; the orange - ‘legal’ accountability; the green — 

‘user’ accountability; and the light blue — ‘approver’ accountability. 
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Figure 2.1 

Framework of Various Accountabilities 
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The charity needs to ensure internal accountability, both formal and informal, in order to 

be able to ensure the five external accountabilities. Although they are not in any order of 

preference the accountabilities are as follows.
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First to: users / consumers / clients / service beneficiaries - individuals and (or) groups - 

for user/consumer driven (rather than solely professionally led) high quality services. 

There should also be a clear, independent, user friendly, well-publicised complaint/s 

procedure in place, should the service fail to meet expectations. “This accountability is 

informal and links with the language of stakeholders. An organisation may wish to develop 

an ethos of satisfving users because at the end of the day that is what it is all about” (Fries, 

2000). 

Second to the public - through an annual report and set of accounts. “Public accountability 

is also informal and more intangible than accountability to the users because there isn’t a 

direct relationship with the public, except through the donation process” (Fries, 2000). 

Third to central and (or) local government - for grant aid (for fiscal and legal aspects) 

and (or) contract accountability for the implementation of public policy, specifically the 

management of the 'contract' within which the additional accountabilities in operation are 

programme and process. The sanctions that a local authority has in terms of ensuring the 

accountability of a charity delivering services through purchase of service contracting are 

twofold. First, the local authority can withdraw the funding. Second, in addition to not 

renewing the contract, which is a powerful informal sanction, there is the legal 

enforcement of the contract. The force of law behind the contract is a formal sanction 

(Fries, 2000). 

Fourth to 'approvers' (who are a sub section of the public) and comprise other 

organisations, members, supporters, long term donors, informal donors and employees 

through their professional and (or) union bodies. These are actors that the organisation 

needs to carry with it, but to whom it has no direct accountability. 

In terms of the latter, mutual approbation rather than formal resource exchange 

characterises relationships between approvers and the organisation. Securing such 

approval is a basic task of the organisation. In this sense, approval has close links with the 

“ 
concept of legitimacy, because the “... image of the organisation embodies its claim to 

legitimacy in the eyes of its stakeholders, that is, the basis upon which it will be held 

accountable ....”’ (Bovaird, 1993, cited in Osborne et al, 1995: 25), but it is also wider than 

that. 
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Approver accountability explains much of the way in which charitable organisations seek 

to project themselves to the outside world. In order to gain approval they may well find 

that they have to be accountable to their approvers in some specific ways. Although this 

may not be as strong as formal power-based accountability, it is an important element in 

the considerations of the organisation, in juggling the variety of accountabilities with 

which they are concerned. Approvers legitimate the mission and practice of the 

organisation. Charities cannot ignore approvers as they control resources that the 

organisation needs. Failure to respond appropriately to any concerns expressed informally 

or formally may lead in the end to the loss of practical resources such as funding or 

workers (Lansley and Kumar, 1995). 

Some may observe multiple accountability as a strength - an opportunity to take into 

account perspectives of a range of interested parties and as another route to ensure public 

accountability. Others may, on the other hand, perceive this plurality of accountabilities as 

problematic, since organisations that are theoretically accountable to everyone for 

everything are in practice not accountable to anyone for anything, particularly since one, 

some or several of their accountabilities may conflict. Although this has always been an 

issue for the voluntary sector, the starker relationships involved in a contractual setting, 

have thrown these concerns into greater relief. 

Fifth to the Charity Commission - for ensuring that the organisation's activities comply 

”" with the law. The charity trustees are . responsible under the charity's governing 

document for controlling the management and administration of a charity ...”” (Charity 

” ” Commissioners, 1993: 2). They "... supervise and control the work of the officers ... 

(Charity Commissioners, 1993: 8) and are "... accountable for the solvency and continuing 

effectiveness of the charity and the preservation of its endowments.” (Charity 

Commissioners, 1993: 10). 

2.8.1. The Charity Commission as a Watchdog 

According to Richard Fries, the Chief Charity Commissioner (1992 — 1999), the role of the 

Charity Commission as a watchdog is complex. The following is a transcript of a 

discussion with him. 
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The Charity Commission fits into the watchdog category. It is the vehicle for 

the accountability of charities in the sense that under the new Charity 

Commission structure, set up under statute, charities have to fulfil certain 

routine accounting functions — the annual report of activities and the statement 

of accounts. The new structure has as its first requirement that charities should 

be transparent. It is an interesting question whether one regards that as in itself 

accountability — and this is a different strand as it were. Transparency of good 
practice is the lowest level of accountability. Being open about what you are 

doing and how you are financed, for all who are interested. 

[Requirements of the Charity Commission vary according to the size of 

Charity]. Thus ... the great majority of small charities (over one hundred 

thousand) just have to produce an annual report of their activities and statement 

of accounts. It has to be available for whoever asks for it. The larger charities 

(which number approximately 50 — 60,000) with an annual turnover of £10,000 

or more, have to send their accounts and annual report to the Charity 

Commission on an annual basis. This form of accountability is a formalistic 
rather than a substantive form of accountability — but it is material that the 

Charity Commission has. It acts as a watchdog, monitor, or supervisor of 
charities, in being able to see whether the accountability requirements are met 

and then what issues arise from it. That is a monitoring accountability to enable 

the Charity Commission on behalf of the public interest to ensure that charities 

operate within their legal framework and constitution and that their 

governance, management and finances meet minimum standards. This is not 

laid down in statute however and is a matter of judgement. 

[Nevertheless] it is the basis for a constructive dialogue should the Charity 

Commission wish to enter into one, between the Charity Commission and the 
charity about the way it is going about its business — legal, governance and 

management and financial, rather than professional, for which there may or 

may not be other bodies for the relevant professional field. So the Social 

Services Inspectorate (SSI) would be the appropriate professional body for 

social service deliverers, for instance. 

The role of the Charity Commission is to enforce the law and be a source of 
advice and guidance on what the law requires. It is over-simple to just call the 

Charity Commission a regulator. None of this is statute. It is all subject to 

common law requirements for charities — they may engage with political 
activities, campaigning ... in support of the achievement of their charitable 
purposes, but it has to be activity that the trustees can reasonably justify as 

supporting the achievement of their aims. 

The Charity Commission is concerned with ensuring that charities comply with 

their constitutions. However, it can also help them to change their constitutions 
if that enables them to achieve their ultimate purpose better. The Commission’s 

powers to intervene - its statutory powers, as opposed to its supervisory 
relationship with the charities, its enquiry and remedial powers are to deal with 
misconduct or mismanagement of the trustees or to protect the resources of the 
charity. That conditions the Charity Commission’s whole work. It sets the 
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threshold, below which, the Commission cannot intervene. The Commission 

may suggest to a charity that it is not happy with the way an organisation has 

set up its finances and suggest that the charity sets up an internal audit 

committee in order to ensure greater security. If the charity is sensible it will 

engage in some sort of discussion about this, but at the end of the day the staff 
and trustees may not agree. It is only if the Charity Commission judges (and if 

necessary gets support from the courts), that this amounts to ‘mis-management’ 

or ‘misconduct’, or it is putting the charity’s resources at risk, that it can then 

override the judgement of the trustees. In accountability terms this means that 

charities are subject to the law and the vehicle for enforcing the law is the 
Charity Commission. Although the Charity Commission’s role (as reflected in 

its general statutory duty) is to encourage good practice, it cannot enforce good 

practice. The Commission only has powers to remedy bad practice. Its 
sanctions are first to put things right - they are remedial - and only come into 

play when bad practice such as misconduct, mis-management or risk to 

property arises. This can be challenged in court. 

The Charity Commission is a non-ministerial government department set up 

under statute with the powers of the courts as well as the administrative powers 

given to it. It is subject to the courts by direct appeal under the Act or by 
judicial review in the normal legal way, but not at all to ministers for the 

exercise of its powers. The judicial function is separate from governmental 

function. It is complicated in our constitution because the Attorney General is a 

member of the government (minister) because he is a law officer. However, his 

responsibility is to uphold the law, not government policy. The law officers 

have a very special role in advising government and standing for the public 

interest. 

Charity trustees have no formal accountability for performance. The test of 

whether they are actually giving value for money is a mixture of their own 

procedures and the accountability the grant givers, or the contract letters set up 

how they account for money given. There are no shareholders to hold the 
trustees accountable. So there is a question about the efficiency of charities in 

the absence of anybody to hold them to account for that. [Having said this] 

where there is a member charity, where trustees are elected by the members — it 

may affect ethos and attitudes and policies (Fries, 2000). 

Accountability clashes, between the five accountabilities illustrated, may arise for three 

main reasons. First, if different stakeholders’ preferences, for example those of purchasers 

and users, do not coincide, fulfilling the accountability requirements of the former at the 

cost of not being accountable to the latter will compromise the provider organisation's 

position. Second, contractual obligations together with expanding demands may lead 

providers to concentrate on care provision and avoid controversial policy decisions. This 

may also mean that, for example, their own goals are displaced as their functions of 

campaigning and advocacy suffer. In this case, it is of concern because as Rose (1985: 3) 
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“ 
asks — “Quis custodes custodiet?” In other words, to . whom are the guardians 

” 
responsible? ....”. This may lead to situations, whereby the organisation's own ethos and 

position is compromised by its contractual obligations. Third, being accountable to the user 

may not be possible, particularly when the health, education or welfare services are 

compulsory, or at least not voluntary - such as for example families within the child 

protection system. The consumer may have no choice in terms of alternative providers and 

in extreme cases the service may be "... supplied directly against the will of the recipient 

and enforced coercively ...." (Pollitt, 1993: 126-7). 

In the context of POSC, the charity’s concern (which is inextricably linked with their fears 

that they will become agents of the state and lose their autonomy and independence), 

centres around which stakeholder (if any) will govern to whom they, in their role as 

contractors, are accountable for their decisions. According to Lansley (1996), organisations 

calculate and respond to the forms of accountability they perceive to be most important and 

those whose support the organisation can do least without. Hirschman (1970: 4) refers to 

“ 
this as an actor that has both strong “...voice ...” and “ ...exit ...” opportunities. These 

concepts are explored in depth in Chapter 6. Leat (1988) suggests that organisations are 

able to do this, as many stakeholders are either unaware of, or do not insist on, their rights 

to accountability. 

29 Advantages of POSC for the Public Sector and the Voluntary 

Sector (Charities) 

Purchase of service contracting presents both the public and voluntary sectors with several 

of the following (albeit presumed) advantages. 

For the public sector for instance the independent sector offers: 

¢ containment of costs in terms of cheaper service provision; 

e a less bureaucratic, more flexible if not "... more effective ..." approach (Leat, Smolka 

and Unell, 1981: 4); 

e a ee . source of new ideas ..." (Leat, Smolka and Unell, 1981: 4) and innovation in 

policy formulation and administration; 

e acloser proximity to users (relative to the public sector); 

e accessibility to a larger human resource base and pool of talent (Smith, 1975: 17-18); 
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e responsiveness to novel and immediate needs (Smith, 1975: 17-18); and 

e to act asa buffer from political interference (Hague, 1971: 74). 

It also enables the public sector to address the criticism that government is too large and 

has too many bureaucrats (Hague, 1971: 75). 

For the voluntary sector, the public sector offers: 

e a guaranteed income stream “...including core funding, to stay in existence ....” (Flynn 

and Hurley, 1993: 13), which may not only ensure survival, but may actually enable 

growth and stability from which to plan and manage effectively; and 

e the opportunity to (a) influence the direction of government policy and (b) demarcate 

their relationship with statutory bodies (Penn, 1992). 

In addition, contracting between government and extra-governmental organisations, 

encourages the spread of power, pluralism and the strengthening of the other sectors, in 

other words the private sector and the voluntary sector, which is deemed to be important to 

the public interest (Smith, 1975: 17-18). 

2.10 Accountability Concerns and Dilemmas for Public Purchasers 

and Voluntary Providers (Charities) — Key Questions for the 

Research 

However, purchase of service contracting also raises a couple of accountability concerns or 

dilemmas for both the public and voluntary sectors. These are explored in the following 

section. 

2.10.1. Public Purchasers 

Since elected policy makers remain accountable for policy making and implementation, 

given the ‘purchaser - provider split', the specific concern for the public sector centres 

around the dilemma of how to ensure a balance between independence, control and 

accountability required, when it delegates power outside itself. (Smith and Hague, 1971) 
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In other words, how can government ensure congruence between public policy objectives 

and implementation, (so they can account for public monies) within POSC, given that the 

voluntary sector has multiple accountabilities, without diminishing the very advantages 

that make the voluntary sector attractive to contract with in the first place? In Simey's 

(1985) terms, given the demands of the contemporary situation, how can government 

ensure 'an effective system of accountability’? 

2.10.2. Voluntary Sector Providers (Charities) 

In contrast to the public sector, the dominant concern for the voluntary sector (charities), 

given that they have moved from the periphery to occupy a more central role in the new 

processes of public policy implementation, is the question of how to ensure accountability 

directly to government purchasers (on behalf of the public), whilst simultaneously 

balancing their multiple accountabilities. In other words, in the context of ensuring 

accountability to their multiple constituencies, do they end up being accountable to one 

stakeholder more than another, or to no one? 

2.10.3. Public Purchasers and Voluntary Sector Providers (Charities) 

A third concern of both sectors relates to their accountability to users. This has two 

elements. The first is whether the policy and the service are accountable to users. Linked 

to this, the second element is concerned with how accountability to service users is 

ensured. 

Despite the accountability concerns or dilemmas, the public and voluntary sectors have 

entered purchase of service contracting (POSC) relationships because of the possible 

advantages they offer. Although faced with contrasting accountability perspectives, the 

sectors face similar challenges as they both struggle with the management of scarce 

resources, policy making and service delivery in ways that both “ ... serve the public 

interest and preserve the public trust ....”’ (Kearns, 1996: 27). 

2.11 Conclusion 

Based on a review of the accountability literature, this chapter set out the issues raised 

therein. It began by examining the concept of accountability and found that it was difficult 
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to define. In order to get out of this conceptual cul de sac, the chapter went on to 

deconstruct and reconstruct the notion of accountability: (a) in terms of the concepts with 

which it is linked; (b) in abstract terms; and (c) in concrete terms. Specifically, it argued 

that accountability is a relationship within which obligation is a key element. 

Given the limitations of the approach of deconstructing and reconstructing the concept, the 

chapter moved the discussion to the examination of accountability in a particular context. It 

examined accountability prior to, and after the emergence of purchase of service 

contracting (POSC). In doing so, it provided a framework of accountability in the context 

of POSC and illustrated the many and various forms. 

Having set out the key issues and examined the changing notions of accountability which 

resulted from shifting trends and developments during the 1990s, the chapter considered 

the advantages of purchase of service contracting (POSC) and the accountability concerns 

for public sector purchasers and voluntary sector providers. In doing so, it raised key 

questions for the research, which will be explored further in the next chapter. 

The next chapter will also explain the aim and objectives of the study and will discuss 

methodology, research design and analysis. 
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CHAPTER THREE 

Research Methodology 

“... people who write about methodology often forget that it is a matter of strategy 

not morals. There are neither good nor bad methods but only methods that are 

more or less effective under particular circumstances in reaching objectives on 

the way to a distant goal.” (Homans , 1949: 330). 

3.1 Introduction 

This chapter is divided into four main sections. It begins by briefly returning to the research 

focus and the aims, key questions and key issues for the research set out in Chapter 1. It then 

reviews the literature in relation to the choice of research strategy and explains why case 

studies using qualitative methods were chosen as the preferred research strategy for this 

study. The study design is considered next, in particular the methods used to gather the 

information — data collection. Finally, the chapter explains the methods, techniques and 

processes used for extraction and data analysis. 

3.2. The Research Focus 

3.2.1 The Aim 

The aim of this research is to conceptualise and understand accountability in the context of 

POSC and the changing relationship between government and extra-governmental 

organisations. Specifically, it seeks to comprehend the accountability relationships and 

processes between organisations and individuals engaged in the procurement, operation and 

utilisation of contracted out health and social welfare services. 

3.2.2 The Key Research Questions 

The three key research questions were as follows. 

In order to define accountability the first research question asked what meaning people ascribe 

to accountability. How did they describe it? 
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e How is accountability conceptualised and defined by managers from both sectors and 

service users? 

Having arrived at a working definition of accountability, the second research question 

examined how accountability was experienced and enacted. 

e How is accountability operating within the context of POSC, given the concomitant 

changing relationship between public sector purchasers and charitable voluntary sector 

providers? How is it experienced and managed between the public sector and the voluntary 

sector? 

The final research question was about how both sectors ensured accountability to service users. 

e How is accountability enacted and managed and between the sectors and users of health 

and social welfare services? 

3.2.3 The Key Issues 

The key issues were: 

e to identify to whom and in what ways are public sector purchasers (government) and 

voluntary sector provider organisations (charities) accountable; 

e to identify how public sector purchasers (government) ensure accountability to the 

public for policies and programmes implemented by voluntary sector providers 

(charities); 

e to identify how voluntary sector providers (charities), given their other accountabilities, 

ensure accountability to the public sector (government) for implementing government 

policies; and 

e to explore how each sector (public and voluntary) ensures accountability to users. 

3.2.4 The Study Participants 

In this study the organisational respondents are public sector (local government) and voluntary 

sector organisations (charities). The individual study participants are local government 

managers, voluntary sector managers and service users. 
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3.3 The Literature on Choosing a Research Strategy 

Prior to choosing a research strategy to employ for this research, the literature in relation to 

philosophical approaches and methods, the researcher’s choices and Yin’s (1989) conditions, 

was reviewed. These are explored in the following sub-sections. 

3.3.1 Two Main Criteria — Philosophical Issues and Aim of the Investigation 

Easterby-Smith, Thorpe and Lowe (1991) observe that when attempting to clarify the kind of 

strategy to employ for research there are several choices to be made. These in turn are linked 

to two main criteria. First, the researcher needs to have an appreciation of the philosophical 

issues, from which the methods are derived. Second, the researcher also needs to understand 

the aim or context within which the investigation is to be carried out. 

Table 3.1: Differences Between Positivist and Phenomenological Paradigms 
  

Positivist Paradigm Phenomenological Paradigm 
  

The phenomenologist considers the 

positivist perspective as limited. The 

former perceives the world and reality as 

‘socially constructed’, given its meaning by 

people, rather than objectively determined 

and existing externally. 

View the social world as objective and 

existing ‘externally’. 

  

Positivists adopted the methodology of the 

natural sciences, in order to establish 

credibility in the social sciences. Therefore 

they consider that the social world’s 

properties can be measured through neutral 

observation and objective methods.     
The phenomenologists consider their task is 

not to gather ‘facts’ and measure ‘how 

often’ certain patterns occur, rather they 

wish to study the social world in its natural 

state and appreciate the differing 

constructions and meanings different people 

place on their experiences. 
  

Source: Adapted from Easterby-Smith, Thorpe and Lowe (1991) 

  
The two main philosophical approaches or ‘paradigms’ are positivism and phenomenology. In 

general terms, the way that positivists and phenomenologists view the world is summarised in 

Table 3.1. 
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The positivist paradigm is inappropriate for this research as it is neither flexible, nor effective 

in terms of understanding processes or the significance people attach to actions. 

On the other hand, the phenomenological paradigm is more appropriate as it affords 

opportunities for: 

e close up and detailed observation; 

e data collection (in a confidential setting) from respondents who would otherwise be 

reluctant to participate in a ‘delicate’ study of this nature; 

e working with informants whose data can be checked against data collected from the main 

agents being investigated; and 

e generating theory. 

It is also flexible - in terms of adjusting to new issues and ideas as they emerge. In other 

words, by adopting the chosen strategy the researcher can for example, with reference to the 

phenomenological paradigm, adapt the sequence of questions and pace of the interviews, in 

accordance with how the conversation develops with each particular interviewee. 

3.3.2. The Researcher’s Choices 

The researcher’s choices, which are linked to these criteria (see section 3.3.1) are as follows. 

The first relates to the level of involvement with, or independence from, the material being 

investigated. The second corresponds to the sampling frame and whether it is going to be 

‘cross sectional’ or ‘longitudinal’ or a combination of the two. The third, to the sequence of 

the theory and the data — specifically, which should come first? The fourth has a bearing on the 

method of data collection - whether experimental design or fieldwork methods are appropriate. 

The fifth decision relates to the issue of verification - whether the evidence will confirm or 

contradict what the researcher presently believes is true (Easterby-Smith, Thorpe and Lowe, 

1991). 

3.3.3 Yin’s Conditions 

Yin (1989) adds three other conditions to these criteria and choices. According to Yin (1989), 

the strategy is, in general, dependent on the: type of research question under consideration; 
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level of control the investigator has over behavioural events; and research focus - in particular 

whether it is on contemporary or past events. 

3.4 The Case Study Method as the Preferred Research Strategy 

Pettigrew (1990: 285) observes that “... the choice of methodology is contingent on the 

problems and questions under study and the state of development of any body of 

, 
knowledge...”’. 

The decision to select the case study method, regarded as the most appropriate for this study, 

was reached after consideration was given to Pettigrew (1990), and the ‘criteria’, ‘choices’ and 

‘conditions’ noted in section 3.3. 

3.4.1 Quantitative Methods versus Qualitative Methods 

Put simplistically, the distinction between quantitative and qualitative methods is that the 

former deals with numbers and usually employs statistical techniques and the latter, usually 

does not. Another important feature of quantitative methods is that the process of data 

collection is distinct from the analysis (Easterby-Smith, Thorpe and Lowe, 1991). 

Quantitative methods, like for instance the large scale survey, would have been inappropriate 

for this research because: (a) they mainly ask ‘what’ and ‘how much’ questions; (b) the 

population under scrutiny is too small a sample to bear statistical validity; and (c) the data 

collected comprised mainly verbal descriptions. 

3.4.2 The Research Strategy - Case Studies Using Qualitative Research Methods 

The research strategy that evolved in this case was as a result of the nature of the contemporary 

social phenomena to be explored and understood - the one most likely to achieve the research 

aim. 

Moreover, because: 

e in the literature the definition of accountability is confused (see Chapter 2); 
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e previous studies indicated that the subject under scrutiny is of a delicate nature (see 

Chapter 1); and 

e the type of research questions are exploratory (“to whom” and “in what ways’) and 

explanatory (“how” questions) (see section 3.2.2), the research task is to illuminate and 

appreciate and understand different respondents’ constructions and meanings about 

accountability in a real life context. 

In other words, since: 

(a) this was too complex for other strategies; 

(b) the researcher’s basic philosophical assumptions about the world are located within the 

‘phenomenological’ paradigm (i.e. that social reality is a continually changing process of 

social construction — Berger and Luckmann, 1971; Giddens 1979; Checkland, 1981); and 

(c) the purpose of the research is not to describe the occurrence or prevalence of an event; 

case studies using qualitative methods were chosen. 

3.5 Case Study Strategy - Instrumental or Collective 

Since the purpose of this research is to extend an understanding of the accountability processes 

and relationships (rather than to quantify), in order to capture the complexity inherent in the 

subject matter, a small scale methodology - the ‘instrumental’ or ‘collective’ (Stake, 1994: 

237) case study - was chosen, rather than survey, experimental or historical strategies. 

The instrumental case study is when a “... particular case is examined to provide insight into 

an issue or refinement of theory. The case is of secondary interest; it plays a supportive role 

facilitating our understanding of something else ....”’ (Stake, 1994: 237). The collective case 

study is the “instrumental study extended to several cases ...”’ (ibid). Researchers “...study a 

number of cases jointly in order to inquire into the phenomenon ...”’ (ibid). 

3.6 Grounded Theory Approach 

Grounded theory is a general methodology - a way of thinking about and conceptualising data - 

that is derived from observation - ‘the ground’. The emerging ‘grounded’ concepts, generated 

from the systematically gathered data are used as the basic building blocks to develop a 
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theoretical understanding of the research topic. Theory, substantive or formal (also referred to 

as general theory) evolves and is discovered during actual research. It is induced from diverse 

data (Glaser and Strauss, 1967; Strauss and Corbin, 1994). Grounded theory methodology 

explicitly involves “generating theory and doing social research [as] two parts of the same 

process” (Glaser, 1978: 2). 

A grounded theory approach (Glaser and Strauss, 1967) - with no prior commitment to a 

theoretical model - was considered most appropriate for this study because: 

e there are no other grounded theory studies in this area; 

e although there are a limited number of empirical studies, none have developed a theoretical 

framework of accountability; and 

e the issue of how accountability operates either between purchaser and provider 

organisations involved in contracting, or between them and users has not been previously 

explored. 

This research is genuinely grounded (Strauss and Corbin, 1994). 

3.7 Multiple Embedded Qualitative Case Studies 

The researcher, ‘theoretically sensitised’ (Glaser and Strauss, 1967), prior to going out into the 

field, used ‘multiple embedded’ (Yin, 1989: 58) qualitative case studies, to address the 

research questions. In other words, the study employed more than a single case. It used 

multiple cases. These consisted of two national voluntary organisations - charities. Within the 

two cases, eight local charity service deliverers and eight local government purchasers were 

studied. Since there was more than one unit of analysis - “ ... a lesser unit than the case itself, 

for which numerous data points have been collected ...”’ (Yin, 1989: 121) the case studies 

were said to be “... embedded ...”’ (ibid). In this research, these units comprised individual 

managers from different sectors within the local voluntary and statutory sector and service 

users. 
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3.8 Methods of Collecting Evidence 

According to Yin (1989) there are six methods of collecting evidence. These include 

documentation, archival records, interviews, direct observations, participant observation, and 

physical artifacts. This research uses the first four methods. These are discussed in detail in 

Section 3.11. 

3.9 Criticisms of the Case Study Strategy, Qualitative Methods and 

Grounded Theory 

The main criticisms of the case study strategy, qualitative methods and grounded theory are 

that they lack rigour (they are not objective) and that scientific generalisation is impossible. 

At the core of such criticisms, which need to be addressed, is the debate between the two 

philosophical positions - positivism and phenomenology - which originate from their “ 

distinct ontological assumptions ... about the nature of reality ...” (Easterby-Smith, Thorpe 

and Lowe, 1991: 25). 

In order to address the first criticism - lack of rigour — as with other strategies and methods, the 

research process must be made transparent. This can be ensured by documentation of 

procedures in terms of how the research is designed and data is collected and analysed. 

Checkland (1997) adds to this that it is necessary to declare the epistemology — the framework 

of ideas - in terms of what will be counted as knowledge and to record the process of sense 

making. Further criticism can be prevented if “... equivocal evidence or biased views ...”” 

(Yin, 1989: 21) are not allowed to influence the direction of the findings or conclusions. Two 

« 
other safeguards against lack of objectivity are: reliability — “... the extent to which a 

measurement procedure yields the same answer however and whenever it is carried out ...”” 

(Kirk and Miller, 1986: 19) and triangulation (Denzin, 1989a; 1989b) which involves multiple 

sources of evidence. In other words, if the same phenomenon can be replicated and different 

researchers are able to make similar observations on other occasions and evidence can be 

substantiated by other sources, the development of converging lines of enquiry and the 

generalisability to theoretical propositions are greatly assisted. Put another way, this enables an 
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interested outsider to follow what has been done and see how the conclusions have arisen — 

allowing for a coherent debate, should differences in interpretation arise (Checkland, 1997). 

If all these issues are borne in mind at every stage of the research, the qualitative case study 

using grounded theory is likely to be more accurate, reliable and robust and will therefore 

withstand these charges. 

Yin (1989: 21) addresses the second criticism, - that scientific generalisation is impossible - by 

pointing out that a case study, like a single experiment, does not represent a “... sample ...”’. 

Thus the researcher’s objective in adopting the case study as a research strategy, is therefore 

not “statistical generalisation”. Rather it is “... analytic generalisation ...” - the ‘expansion of 

theories’. 

Furthermore, although qualitative research findings cannot be generalised to the population, 

single or multiple case studies can be used to illustrate the beginning of a general argument, or 

to develop concepts that can be applied to further, later studies. Moreover, collectively, they 

may be used to generate a theory, or they may be reinterpreted for the development of new 

concepts and explanations. 

‘ 
In addition, qualitative research is often accused as being “... impressionistic, subjective, 

biased, idiosyncratic and lacking in precision ....” (Hammersley, Gomm and Woods, 1994: 

71) [and a] “... high risk, low yield ...” (ibid) endeavour. On the other hand, the strengths of 

qualitative research are that it can reveal the complexity of cases or issues by: (a) ensuring that 

attention to detail is given; (b) observing non-verbal behaviour; (c) conveying experiences and 

perspectives; and (d) exposing contradictions and inconsistencies. 

3.10 The Study Design - The Main Stages 

The field study was conducted in two stages. The first stage involved data collection from 

secondary sources. The second stage comprised primary data collection through case studies. 
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3.10.1 The First Stage — Selecting the Case Study Organisations - The Rationale 

Within the voluntary sector, large national charities were of particular interest for this study. The 

decision to concentrate on this organisational form (i.e. charities) and size (i.e. large) has 

already been briefly discussed in Chapter 1, Section 1.8. 

They are considered here in more depth. The reasons for selecting large national charities were 

as follows. 

(i) Large Organisations 

Large organisations were selected for two reasons. 

a) Since they account for more than two-thirds of the income of the sector (Hems, 1994), 

with 89% of gross income (estimated to be in the region of £9.1 billion in 1991) 

concentrated in 10% of voluntary organisations (Hems and Passey, 1996: 25), it is 

important that they are studied. 

b) It was considered more likely that large rather than small organisations would be involved 

in purchase of service contracting (POSC). 

(ii) National Organisations 

National organisations were also selected for two reasons. 

a) Organisations operating at a national level, were considered more likely to be involved in 

contracting than local ones. 

b) It was also considered that they would provide complex, bureaucratic structures which 

would have more layers and numerous accountabilities, than smaller local organisations. 

This would further enrich the study. Because of their size and many levels, accountability 

was likely to be more complicated, and therefore more interesting to research. 

(iii) — Charities 

Charities were selected for the following reasons. 

Since: 

a) many of the organisations delivering health and welfare services are charities; 

b) charities fall within Kendall and Knapp’s (1996) broad voluntary sector definition; and 

c) given the fact that charities typify a major organisational type within the sector; 

they were considered significant and therefore worthy of further study. 
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Moreover, charities as an organisational form particularly highlight the dilemma of 

accountability. Formally there is only one channel of accountability. The charity is accountable 

to the intentions of those who established it as expressed in their constitutions and governing 

instruments. By focusing on this part of the sector, the research could investigate whether this 

apparently clear and formal expression of accountability was matched in practice. 

(iv) Length of involvement with POSC, Independent Means, Government Rationale for 

POSC with the Voluntary Sector and Adding to the Body of Knowledge 

Additional factors that influenced the selection of case study organisations included their 

length of involvement with POSC and their lack of dependence on income from POSC. 

Another element of interest was to examine the assumption underpinning government rationale 

for POSC with the voluntary sector, in other words, the voluntary sector’s proximity and 

responsiveness to users. Finally, it was hoped that the research would contribute to a body of 

knowledge about accountability. These are explored in the following sub sections. 

(a) Length of involvement with POSC 

Charities’ length of involvement with contracting was an important criterion as it was considered 

that respondents were more likely to base their accounts on experience of how purchase of 

service contracting affects accountability, rather than on perceptions of how it may be 

affected. 

Thus older and more established charities (which also tended to be large in relative terms) were 

selected for the study. It was considered that since they were more likely to have been involved 

in POSC, both since the introduction of the legislation, and for a longer period of time than small 

charities, they would yield a richer picture. 

(b) Independent Means 

Another factor that was considered to be important when selecting organisations for the case 

studies was that the charity should be of independent means. Charities with a large enough 

voluntary income (approximately two — thirds of their total income) which enabled them to 

remain independent from the public sector purchaser were selected. In considering this aspect, 

the research sought to examine whether the charities’ lack of dependence on income from 

POSC affected their ability to negotiate and their room for manoeuvre within the 

accountability relationship. 
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(c) Government Rationale for POSC with the Voluntary Sector 

Another aspect of particular interest, is that part of the premise underpinning the government’s 

rationale for POSC with the voluntary sector is their proximity (Leat, 1988), responsiveness 

and accountability to service users. This premise does not discriminate between organisations 

within the sector. It is held to be the case irrespective of the: (a) size (large, medium or small); 

(b) level of operation (national or local); or (c) the segment of the institutional sector they 

come from (whether they are a charity, a community based or a self-help organisation). By 

studying the selected organisations — large national charities - the research seeks to: 

(a) explore whether the assumption partly underpinning government rationale is correct; and 

(b) ascertain whether factors or characteristics such as organisational size, level of operation 

and structure, do make a difference when considering issues of proximity, responsiveness and 

accountability to users. 

(d) Adding to the Body of Knowledge 

In addition, given the studies of accountability of local voluntary (Leat, 1988) and local public 

organisations (Day and Klein, 1987), a focus on organisations operating at the national level, 

would add to the body of knowledge about accountability. 

Moreover, this study would further our understanding of accountability in general. In 

researching organisations operating at a different level to those in previous studies, it would 

not only add to the accountability literature, but would also complement it. In addition, the 

study would contribute to the organisational and management literature, as it would also be a 

study of inter-organisational, inter-sectoral and user accountability, in the modern policy 

context. 

3.10.2 The First Stage — Selecting the Case Study Organisations - The Database for the 

Survey 

In order to select the case studies, a database of twenty large organisations was compiled from 

the 'Henderson Top 2000 Charities (1995) a guide to UK charities’. 

This database comprised Jarge, charitable voluntary organisations, with paid workers and 

volunteers, a substantial income relative to others in the sector, operating at a national level, 

and delivering health and welfare services, sharing the following characteristics: size — 

74



CHAPTER 3 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

measured according to (a) the number of employees (paid workers and volunteers) and (b) 

income; level of operation (national or local); type (charity); classification (social services 

and relief); and income portfolio (with income from (a) the public sector, including the 

following types - grant in aid, contracts and service level agreements and (b) voluntary 

sources, including — public donations, legacies, investments, fees and charges, shops and 

trading income). 

3.10.2.1 The Survey 

Twelve, large, national charitable voluntary organisations, providing publicly funded health 

and welfare services, were ‘purposively selected’ from the original database of twenty. 

A brief postal questionnaire was sent to the named chief executive officer or equivalent post 

holder. The purpose of this survey was twofold. One was to acquire up-to-date general 

background information about the organisation not available from secondary sources. This 

included details about: their income level from, and length of involvement with, POSC; and 

the governing body and public accountability of the organisation. The second purpose was to 

determine the charity’s willingness and ability to participate in the main stage of the research - 

the detailed case studies. 

3.10.2.2 Survey Response and Selection of Case Studies 

After some encouragement (one follow-up letter and at least one telephone call) nine out of the 

twelve organisations responded. Based on the analysis of the returned questionnaires, six 

organisations were ‘purposively selected’, on the basis of the following criteria. Large, 

national, charitable voluntary organisations with: 

e different configurations - two of each organisational structure - centralised, matrix and 

federated (Butler and Wilson, 1990); 

e an involvement in contracting since the introduction of the legislation (i.e. the 1989 

Children’s Act, and the NHS and Community Care Act 1990); 

e about one third of their total income from POSC; and 

e an enthusiastic overall survey response together with an indication of their ability to 

participate in the main case studies were selected. 
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Of those short-listed, it was envisaged that three would be chosen for the next stage. The other 

three organisations would be placed on a reserve list in case of any difficulties with the initial 

selection. 

3.10.2.3 Reasons for Selection of Case Study Organisations with this Profile for the 

Second Stage 

The reasons for selecting organisations with this profile is discussed in section 3.10.1. They 

have been grouped together. Briefly they are as follows. 

e The first was to consider whether organisational size, level of operation, and structure 

affected accountability (Butler and Wilson, 1990) especially in terms of proximity and 

responsiveness to service users. 

e The second — the charity’s length of involvement with POSC - was considered on the basis 

that, the more extensive the involvement the more likely respondents could base their 

accounts on experience rather than perceptions of how POSC affects accountability. 

e The third - one third of their total income from POSC - was considered to be a significant 

level. It was neither too large so that they were dependent on it, nor too small, so that it 

was unimportant to their overall portfolio. Selected charities would have to have a large 

enough voluntary income for them to remain independent. Thus, the research could 

examine whether their lack of dependence on contractual income affected their 

accountability relationship. Moreover, in addition, respondents would be also able to draw 

some interesting observations about the relationship between contracting and 

accountability. 

e The fourth - their overall response and commitment to participate over a fairly prolonged 

period - was considered essential to the successful completion of the study. Survey 

questionnaire responses for both these aspects were ranked on a fairly rudimentary and 

subjective scale from enthusiastic to reluctant. Those with an indifferent attitude, an 

incomplete response, and an indication of their inability to participate further, were not 

selected. 
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3.10.2.4 Response to Participate in the Case Studies 

Six organisations were approached through their chief executives to discuss the next phase of 

the research - the detailed case studies. However, after protracted negotiations, only three 

agreed to take part - two with centralised structures and one with a federated structure. 

In general, organisations that declined to participate gave 'bad timing’ as their reason. In two 

of the six, the beginning of the study coincided with the appointment of new chief executives. 

Both regarded it as an ‘inappropriate’ moment to embark on and commit to a study of this 

nature. Unfortunately both of these had matrix structures. The third - an organisation with a 

federated structure - although initially keen to participate, had been unable to get the necessary 

agreement of all the parties concerned before the end of the field study, which took place over 

the course of one year. 

Unfortunately, there were no other organisations with similar profiles that could be approached 

in their stead. So the decision was taken to research the remaining three for two reasons. In 

addition to their willingness and ability to be part of the research study, there was the promise 

of case studies that illustrated key aspects of the accountability processes and relationships 

between the sectors and users. 

3.10.2.5 Problems with Self Selection of Cases 

Nearly all research is faced with methodological advantages and disadvantages in the selection 

of cases. In terms of the strategy for selecting certain cases over others, researchers are usually 

faced with “trade offs” (Hammersley, Gomm and Woods, 1994: 132). As researchers “we 

can never have everything we want and usually ... only gain the benefits of one strategy at the 

expense of what could be avoided by using another strategy, but whose use would carry other 

costs’’ (ibid). 

The fact that three of the selected six were unable to participate for the reasons given was 

disappointing, but since the study was not attempting ‘empirical generalisation’, the self 

selected sample only affected the research in the following ways. 

e It was unable to consider whether organisational structure affected accountability. 
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e Although studying more than two cases would have had the advantage of increasing the 

researcher’s confidence of extending the analytical generalisation from the findings, the 

disadvantages would have been: (a) the collection of less data on each case; and (b) less 

time to check the validity of the collected data. 

e To say whether or not the self-selected organisations were likely to have been qualitatively 

different from others, in terms of their efficiency and professionalism would be pure 

conjecture. However, the fact that one of the matrix organisations was not able to get 

agreement from all the relevant parties before the end of the fieldwork may imply 

something about organisational structure and decision making. Having said this, there is no 

other evidence to support such speculation. 

3.10.3 The Second Stage - Case Studies 

3.10.3.1 Gaining Entry 

In practice, gaining access to the organisations to be researched was a mixed experience. It 

varied according to organisation and hierarchical level of the initial survey respondent within 

the charity. 

The first of the three organisations with a federated structure was approached through a senior 

manager with whom the researcher had established contact preceding commencement of the 

survey. Unfortunately this contact did not fulfil the promise of facilitating the researcher’s 

access. Instead, a lot of time was wasted on negotiation and waiting. This was disappointing 

and resulted in the decision to use this organisation as the pilot. 

On the other hand, the remaining two organisations (with which the researcher had had no 

contact, prior to the survey) were in the main very efficient and professional in their overall 

response. Both organisations - one with a federated structure and the second with a centralised 

structure - allocated an ‘informal’ research facilitator/co-ordinator - a very senior manager in 

the first organisation and an advisor to the chief executive in the second - to liaise with the 

researcher. These were used as the main case studies and were researched in more depth than 

was originally envisaged. 
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3.10.3.2 Setting up the Case Study Research 

In both parent charitable voluntary organisations, the individual who responded to the initial 

survey was contacted informally by telephone. During the conversation, each organisation was 

invited to participate in the next stage of the study. In addition, the general background, 

motivation of the researcher and the nature of the research was explained in detail. 

The researcher was subsequently asked to formally approach each organisation in writing and 

to telephone the initial survey respondents once again after a couple of weeks. This ‘gap’ 

would give the respondent ample time to brief and discuss the research proposal with the chief 

executive. The researcher ‘marketed’ the project as one supported by the Joseph Rowntree 

Foundation®, a respected and high profile funder, as well as herself as a person with 

considerable experience of working within both the voluntary and public sectors, in all the 

various roles (volunteer, paid worker, manager and trustee). This combination appeared not 

only to lend credibility to the research, but also to facilitate her access to their organisations. 

The contact respondents were approached once again after the designated time period had 

elapsed, in order to make an appointment to discuss the research further with themselves, or if 

more appropriate with the CEO or another key informant. 

In both charitable voluntary sector organisations, the key informant ‘research facilitator’ 

together with the researcher identified respondents at both the parent organisation and local 

organisation levels. 

Initially, the ‘research facilitators’ identified and approached individuals at the parent and 

local levels to inform them that there was a study currently being conducted and that the 

researcher would contact them in the near future. 

Individual participants were selected on the basis of the following: 

e their level within the organisational hierarchy (e.g., trustee, senior manager, project 

manager, volunteer and service user); 

e their involvement with the purchased service (e.g., the service manager, service 

  

° The J oseph Rowntree Foundation provided support for the fieldwork. 
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deliverers and the local government officer with monitoring responsibility for the 

contract/service level agreement); 

e their interest in issues of accountability; 

e their availability; and 

e their ability to commit to the project. 

Having gained entry to the parent organisations, there were an additional four separate sets of 

negotiations to be undertaken at different levels. These were: 

e within the parent organisation; 

e with the local voluntary ‘provider’; 

e with the public ‘purchaser’ organisations; 

e with potential individual respondents. 

All respondents, including members of the aristocracy; very highly qualified experienced 

professionals; and service users were extremely busy people - and many (although not all) 

had to be persuaded of the objective and gravity of the research, before they would agree to 

interviewed. 

Initial contact was followed up by a letter, briefly outlining the methodology and the general 

areas to be explored during the interviews, and a telephone call. The purpose of the telephone 

call was fourfold. 

1. Further clarification. 

2. To address any issues that had arisen as a result of the approaches either from the key 

informant, or the researcher. 

3. To arrange interviews, visits to the organisations and meetings with users. 

4. To give reassurance particularly about confidentiality, which was a prevalent concern for 

most respondents, particularly voluntary sector study participants and service users, 

throughout the study. 

It was of note that, once satisfied, the response of individuals (trustees, managers and 

service users) and organisations (parent and local charitable voluntary organisations and 
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local government purchasers) was excellent. Local respondents, including service 

managers and service deliverers, identified the appropriate local authority contact(s). All 

the previous groups identified service users, who in turn identified other service users. 

Two indications that they viewed the project as one worthy of support were that having 

been interviewed, some study participants led the researcher to others. At times they 

would, with the permission of their colleagues and, or service users, set up the meetings 

between them and the researcher. The researcher was also invited, usually by the service 

users, to various group meetings. Three examples of such meetings attended were coffee 

mornings, parent/carer/older people representative meetings and after-school clubs. Further 

service user respondents were identified through these groups, and in most cases a large 

part (if not all) of the subsequent meeting(s), were used to explore issues of accountability 

to users. 

In only one case was the request for an interview refused. The individual concerned - a trustee 

- questioned the ‘relevance’ of the study to her, since she considered that she did ‘not have 

anything to do with accountability’. Although somewhat bemused by this extraordinary 

response, given trustees’ accountability role and function (Deakin, 1996; Tumin, 1992), 

specifically that they are responsible for the “general control and management of the 

administration of a charity” (section 97 1993 Charity Act, cited in Charity Commission, 1999: 

11), the researcher had no choice but to accept this response. Thus, although the coverage of 

respondents at the parent and local level was thorough, this was not the case with the trustees. 

3.11 Non Participant Observation, Documentary Analysis and Interviews 

The research involved direct (non-participant) observation, archival record and documentary 

analysis and one hundred and eighteen (118) in-depth formal and informal, face to face 

interviews. For further details about the respondents please refer to Appendix C. 

Parent and local charitable voluntary organisations and local government purchasing 

authorities were visited several times. Wherever possible, meetings (formal and informal) 

between providers, purchasing authorities and service users were attended and observed. 
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Documents such as: the objects; the memoranda and articles of association; the annual reports 

and sets of accounts; organisational hierarchy charts; copies of service level agreements or 

contracts between the parties; minutes of meetings with service user representatives; 

complaints procedures; copies of other specific confidential papers such as, for example, an 

internal study of contracting in one charity; and any other information available to the general 

public and users of those services, were collected from both the voluntary and statutory 

sectors. 

Documents were used in two ways. First, to inform the researcher, so that not only did she 

not waste her respondents time, but also she could follow-up certain questions, that had 

been raised as a result of reading such documents, with respondents. For example, having 

read the contract or service level agreement, she would, on subsequent visits to the field 

sites, raise further questions about the document with the local service provider and the 

local service purchaser. 

Second, documents were used to verify issues that may have been alluded to during the 

interviews - in other words to ‘triangulate’ responses. 

Study participants including service users, trustees, managers and paid and (or) volunteer 

workers from the charitable voluntary and public sectors, were identified and interviewed in 

depth. Sixty-two (62) in depth 'focused' interviews together with another fifty-six (56) less 

formal unstructured conversations were conducted, in order to ‘map’ and explore further the 

nature of accountability - specifically the relationships and processes between the sectors, 

service users and other stakeholders. 

It was assumed that study participants could not be expected to give more than one hour for the 

interviews. In practice interviews ranged from one to four hours. On average most interviews 

with managers and trustees lasted approximately one hour and a half, whilst those with users 

usually lasted less than an hour. 

Individuals’ interviews were based on their own perceptions of accountability and were 

subjective. Since there was no one ‘correct’ view, responses had to be triangulated from 

several sources. This was done principally for two reasons. The first was to clarify and verify 
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, 

issues that had arisen in various accounts - in other words to check the “ ... theories-in-use ...’ 

(operational theories) versus the “... espoused theories ...” (those that are used to describe 

and justify behaviour) (Argyris and Schon, 1978: xxviii). For example, after interviewing the 

voluntary sector manager (whilst careful not to lead the respondent) the researcher would 

check the local government manager’s and (or) user’s perceptions of the same issues and vice 

versa. The second was in order to be able to build a composite picture of accountability, which 

was not reliant solely on one particular group’s views. 

Although for reasons of consistency and verification the focused interviews needed to cover 

the same areas with respondents, they were also designed to be flexible and interactive giving 

respondents the opportunity to raise issues they considered to be crucial to the study. All 

respondents, but particularly service users, were encouraged to “... speak about their 

experiences ....”’ (Wilson, 1993: 523). It was for this reason that a list of prompt questions 

was used as a data collection tool to ‘guide respondents and focus the conversation’. 

Ensuring the interviewing process was adaptable required great concentration and was 

extremely tiring. The researcher’s counselling training also proved to be invaluable in these 

circumstances for a number of reasons. It enabled her to be empathetic, whilst remaining 

sufficiently detached so as not to bias the responses. Moreover, techniques including for 

example, ‘reflective listening’ were employed in order to clarify certain issues raised during 

interviews. In addition, it gave the researcher an awareness of the psychoanalysts’ view of 

‘counter transference’ - unacknowledged feelings towards study participants - and the 

necessity to address this possibility through discussion and retrospective analysis with peers. 

Finally, ‘listening at several levels’ was employed to take note of certain nuances, such as 

inflection in their voice and clues of non-verbal communication, for example facial 

expressions. This skill and training helped the researcher to recognise, for example, when it 

was appropriate to delve deeper and draw people out, which was of particular use when 

interviewing service users. 

The researcher was informed on a number of occasions, by respondents from all categories, 

that they felt the process of being interviewed was a ‘cathartic’, ‘useful’ and an ‘enjoyable’ 

experience that gave them a ‘good opportunity to reflect’ on accountability issues. Service 
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users in particular expressed that they felt the researcher ‘understood’, which was especially 

rewarding. 

3.12 Taping and Transcribing the Interviews 

Interviews were tape recorded for subsequent verbatim transcription. The costs of taping in 

financial, technical, and time terms were high. Financial costs included: equipment - cassette 

recorder, cassettes and batteries and transcription machine. Technical costs included batteries 

running low or even running out during interviews and bad quality tapes, which were difficult 

to decipher when transcribing. Other linked issues included: background noise drowning out 

respondents’ voices; people talking off tape; respondents dropping their voices when 

concentrating; individuals with particularly strong accents - which somehow seemed more 

pronounced and difficult to understand on tape. The investment of the researcher’s time for 

transcription of sixty-two (62) interviews (at a ratio of approximately nine hours to transcribe 

one hour of cassette tape) was sizeable. Since most interviews were of an hour and a half 

duration, each interview took approximately twelve hours to transcribe. A total of 

approximately 744 hours were taken for transcription. 

In the longer term, some of the above adversities were overcome by ensuring that an extra 

couple of packets of ‘long life’ batteries and several high quality cassette tapes were carried at 

all times. Other lessons learned over time included how and where the tape recorder needed to 

be strategically placed, so as to best eliminate as much background noise as possible and pick 

up the voices of particularly quiet speakers. In addition, notes were taken during most 

interviews as a back up and precautionary measure. 

In the final analysis, the costs of taping were probably outweighed by the benefits, especially 

when it came to analysing the data, both during and after completion of the fieldwork. It 

facilitated the researcher’s ability to concentrate and focus her undivided attention on the 

interviewee. Since it would have been impossible to take notes at the speed of respondents’ 

verbal answers, the researcher would have been forced to filter and extract from the interview 

“ 
what she thought study participants considered important. Given “... that transcending 

personal biases and limitations is not easy ...” (Miles and Huberman 1994: 38), taping gave 

the researcher freedom to listen, facilitated her ability to maintain as much open mindedness as 
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possible during the interviewing process, as well as ensure that the depth and richness of data 

was captured. It also gave the researcher time for reflection and the opportunity to clarify 

contradictions in statements at a later date, either with the study participants themselves or 

through documentary evidence. 

Furthermore, having the tapes proved extremely useful when using a grounded theory 

approach (the objective of which was to generate theory from the data) during the analysis 

phase. Since analysing the data was such an intuitive, inductive and iterative process, being 

able to listen to the tapes at the same time as reading the transcripts, actually helped to jog the 

researcher’s memory about some direct observations she had made with reference to the 

important unacknowledged informal side of organisations (Morgan, 1993). Otherwise this may 

have been lost. 

Some informal conversations were not transcribed, although notes of the researcher’s 

impressions were recorded in a field diary afterwards. 

The fieldwork commenced in August 1994 and non-participant observation and interviews 

were conducted between January 1995 and October 1995. 

3.13 Sensitivity of the Subject Matter and Safety of the Study 

Participants 

Accountability although of apparent interest to respondents was also forbidding. In order to 

ensure that the study participants felt safe to talk about accountability several steps were taken. 

e First - prior to as well as during every meeting and interview (particularly within the 

charitable voluntary sector) - many verbal and written assurances of confidentiality were 

given. In one case, the parent organisation only agreed to participate in the project if the 

researcher entered into a legal contract with them. 

e Second — the researcher always tried to ensure that the interview setting was confidential. 

To facilitate this she requested that a private space be made available to her and that no 

other actor should be present during the interviewing process. 
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Third - respondents were put at ease prior to the interview by the researcher briefly giving 

them some relevant background about herself. She suggested that the central aim of the 

interview was for the study participant together with the researcher to attempt to define, 

map and come to an understanding of accountability. This took the focus off them having 

to present a very positive account of their own individual and organisational 

accountabilities and was important in terms of ensuring that respondents felt secure. 

Fourth - the list of prompt questions was constructed so that the interview commenced 

with general and more innocuous topics prior to launching into the more ‘knotty’ and 

potentially difficult accountability issues. This gave the respondents time to begin to trust 

the researcher and become comfortable with the process. 

Finally respondents had ‘control’ over the taping process. In other words if they so wanted 

it was switched off. 

3.14 Interview Issues - An Accountable Research Process 

3.14.1 Access, Comfort and Safety 

In order to make sure that the researcher followed an accountable research process, in other 

words, one where she could account for the way in which data was collected from the 

service user respondents in particular, she gave careful consideration to the following: 

transport for respondents to and from the venue was either provided or paid for. 

Location and payment of an interpreter with an understanding of social research. 

The language to be employed and different ways of phrasing questions were considered 

in advance of specific meetings, when seeking answers to the research questions about 

accountability, especially when relating to children/young people both with and without 

learning disabilities. 

Light refreshments were provided. 

A room was booked to provide a private and confidential setting. 

Service users were met in groups of at least two to increase their feelings of safety. 

Service users that were especially vulnerable (e.g., those who were at risk from 

physical or sexual harm/abuse) were met in the presence of others with whom they had 
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trusting relationships (e.g., parents/carers, service deliverers, key workers/play leaders 

or volunteers). 

3.14.2 Researcher and Counsellor 

On two occasions the researcher found that during the interview, the respondents allocated 

the researcher the ‘counsellor’ role. Having accepted the role, respondents gave detailed 

and harrowing accounts of issues that they faced, which were seemingly quite unrelated to 

the research. Respondents needed someone to listen and ‘a shoulder to cry on’. Afterwards, 

and as agreed with the respondents, the researcher ensured that she passed on relevant 

information to them, with reference to appropriate services that may be of help to them 

locally. At a later date interviews with the same respondents were rescheduled. 

3.14.3 Sign-posting 

On three occasions, having had time to reflect on issues of accountability, certain service 

users wanted to know how they could pursue some of the issues they had raised. Again, the 

researcher found out about the appropriate individuals and organisations for them to 

contact, and wrote and telephoned those concerned, enclosing any other pertinent 

information. 

3.14.4 Communication Challenges 

The researcher also met some young people with learning disabilities. On a couple of 

occasions, interviewing this group of respondents proved to be extremely challenging. The 

young people in question had both severe learning disabilities, as well as physical 

disabilities and although the researcher had had a fair amount of exposure and experience 

to people with learning and physical disabilities, through volunteering and family contacts” 

this meant that the process of communication was extremely difficult. 

This is not to say that it was not possible to conduct research with such respondents. Only 

that a researcher who was highly skilled and who had the appropriate training, with 

  

7 My late father was a physician and in one of his roles he had responsibility for the health of children and young people, 

in what was then termed a ‘special school’ for the ‘educationally subnormal’. My mother - a teacher - works with people 

with learning disabilities and has done for the last thirty years. Being a close family, we attended school and various 

social events and still support our mother and her students in their work. This means that over the years, we have had the 
privilege of knowing many individuals, who have learning disabilities. 
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considerable time to invest, would probably be able to find ways of eliciting more 

meaningful responses. 

The interviews were supplemented with non-participant observation and, despite what 

appeared, at first, to be insurmountable difficulties in relation to collection of data, the mix 

of methods did yield useful results, which were noted in the research diary and were used 

in the analysis. 

3.15 Case Analysis: Method and Process 

Case study findings and reflections are based on the following. The analysis of relevant 

documentary evidence, such as the objects, memorandum and articles of association, the 

annual report and set of accounts, the contract/service level agreement and any monitoring - 

performance measurement systems (such as quality of service linked to the agreement). 

Transcribed interviews and chronologically ordered field notes of: (a) the researcher’s 

impressions and insights based on non participant observation of the behaviour of individuals 

during specific meetings and visits to the organisations; and (b) conversations during informal 

situations (i.e. over tea or coffee, in the pub, at lunch, in corridors and in the car park) recorded 

in a research diary. 

Since the data collected was unwieldy, unstructured, detailed, text based and micro-level, the 

method used to analyse it was ‘Framework’ - a qualitative analytic method, developed at 

Social and Community Planning Research (SCPR) (Ritchie and Spencer, 1994). The reasons 

for favouring this method over a similar and now popular one such as NUD-IST are 

considered. 

3.15.1 FRAMEWORK rather than NUD-IST 

A sample of the transcribed trustee interviews was analysed as a pilot using the qualitative 

software programme NUD-IST (Non numerical Unstructured Data Indexing Searching and 

Theorising). NUD-IST was rejected in favour of 'Framework' for three main reasons. First, it 

seemed to take much more time to do more or less the same things using NUD-IST, as it did to 

use the word processor and other manual retrieval systems and therefore the benefits were far 

88



CHAPTER 3 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

outweighed by the costs. Had the decision to use NUD-IST been taken earlier, in other words 

prior to data collection, it is possible that the outcome would have been different. Second, in 

1994 NUD-IST was a relatively new software programme and since face to face training was 

not easily available or even affordable at that time, and the training video was awful (with 

apologies to the Australian team), the researcher did not feel entirely comfortable with using it. 

Third, the researcher also felt that using a software programme did not give her a feel for the 

complexity in understanding the nature of accountability. Although ‘Framework’ operates on a 

very similar basis to NUD-IST, the key difference between the two is that the former enabled 

the researcher to get a more ‘hands on’ feeling for the data. 

Therefore the method used to analyse the notes, the diary, the transcriptions and the documents 

was ‘Framework’ which involved a systematic ‘process of sifting, charting and sorting’. 

There are five key stages involved in ‘Framework’. These are familiarisation, identifying a 

thematic framework, indexing, charting and mapping and interpretation and are described in 

more detail in the following sub sections. 

3.15.2 Familiarisation 

All relevant documents were read and re-read and tapes were listened to, in order to become 

“ce familiar with the . material as a whole ...”’ (Ritchie and Spencer, 1994: 178). The 

researcher ‘immersed’ herself in the interview transcriptions and field notes, in order to 

identify and list key ideas, and emergent issues. This stage was exploratory where the 

questions began to be framed. 

3.15.3 Identification of a Thematic Framework 

During the previous stage the process of abstraction and theorisation had already begun. 

Following the familiarisation process, the researcher returned to the interview transcriptions 

and field notes in particular, to identify the key issues and recurrent “... themes ...”’ (Ritchie 

and Spencer, 1994: 179), which seemed to be important for understanding what was going on. 
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3.15.4 Coding 

Data in the transcripts was coded according to a framework within which the material was “... 

sifted and sorted ...” (Ritchie and Spencer, 1994: 179) with themes. An example of the codes 

and themes is set out in table 3.2. 

Table 3.2 An example of codes and themes 
  

Themes 
  

(1.0) | The Inter-sectoral Accountability Relationship 
  

(2.0) | Monitoring Qualitative and Quantitative Performance 
  

(3.0) | User Accountability 
  

(4.0) | Barriers to User Accountability - Managers’ Concerns 
  

(5.0) | Barriers to User Accountability — Users’ Concerns 
      (6.0) | Future Initiatives to Ensure Accountability to Users 
  

Source: Fieldwork 1994 —1996 

Within each theme, individual sub-themes were listed and allocated a code. For example, 

within the second theme ‘Monitoring Qualitative and Quantitative Performance’ - code (2.0) - 

the initial sub-theme was ‘performance measures a negotiated and consultative process’ to 

which the code (2.1) was assigned. Where sections of the text referred to more than one area 

(or code) this was noted. An example of subject chart is shown in table 3.3. 
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Table 3.3 Examples of themes, sub-themes and codes used to analyse the data 

Respondent Theme: Monitoring Qualitative and Sub-Theme: Performance Measures — A 

Number Quantitative Performance negotiated and consultative process 

1 Code 2.0 2 Code2.1 

O2: LGM: R1 “., there are two main meetings a year, you | “The bit about this two way thing is ... [the 

know where we actually look at the charitable voluntary sector manager] for 

qualitative and the quantitative results of the | example always rings me and we have 

agency agreement.” informal dialogue ... I don’t believe in 

reinventing the wheel ... where it had 

worked in other areas ... successfully we 

have adapted their documents ... the 

provider in that sense helped me to develop 
... [the performance measures] ... I very 

much listened to what they have to offer 

and said that if it is working let us have a 

look at it.” 

01:VSM R4 “’.. whatever we do is recorded. So anyone “Tn the early days [the local authority] were 

  
can come in here and see what we do. It’s all 

logged. It’s all documented. Our policies are 

regularly updated. [The public sector 

manager] is part of the advisory group ... he 

has difficulty attending at times, but he still 

gets the minutes and all our documents get 
sent to him. There is an annual report ... and 

local council visits we are happy to respond 

to ...quarterly performance reviews.”   
a heavy influence, they wanted to know 

everything that was going on ... and why. 

... Now that input from them is minimised 

... [don’t see a great deal of the [local 

authority manager], but I know he is there if 
we need to talk.” 

    Key O1, O2 etc denote the Organisation Identification Number 

LGM denotes Local Government Manager Respondents 

VSM denotes Voluntary Sector Manager Respondents 

R1, R2 etc denote Respondent Identification Number 
  

Source: Fieldwork 1994-1996 

3.15.5 Laddering 

During the previous stage (i.e. identification of a thematic framework) and this stage (i.e. 

coding) the themes, sub-themes and codes went through an ongoing process of refinement. 

Initially there were too many themes to be manageable and therefore they had to be 
“ 

collapsed ...”’ (Easterby-Smith, Thorpe and Lowe, 1991: 111) or reduced. However the 

introduction of sub-themes meant they were recorded here and not lost. This process of 

enlarging or ‘collapsing’ is referred to as “... laddering ...”’ (ibid). 
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Figure 3.4 An example of an indexed transcript 

Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

  

Identification of Respondent by Organisation and Job Title 
  

Organisation Name 
  

Study Participant’s Name 
  

Organisation Code: Respondent Type: Respondent Code 
  

    

  
    

  

      
     

    
  

    

    

  

    

    

  

  

    

   
   

     

  

          

     

      

  

  

* What would you say were the most important strategic decisions that the \(1.0) _ |Inter-sectoral 

local ausgority has dealt with in terms of this process? Accountability 

: Relationship 

(1.1) |Contract 

; Accountability 
The question 

posed to the The answer 3 .O) User Accountability 

respondent given by the 

respondent User-Led Services 

(3.2) 

*And why was this important? (3.0) |User Accountability 
There’s so much investment in the services, if you like, that we’re puttin 

i ty ent br eae elo pron ie serv User-Led Services 
Right OK ... So | would think that that is actually, agan ’'m_—|(3.2) 

trying to keep very short ... Sure ... T8048 that, and also fhe asbonatubility 
because in the past, services - local authorities - I think could throw Inter-sectoral 

money at services, you know, that le said “Oh I’ve got a good idea” and |(1.0) — |Accountability 

then it was implement 
(Interruption. Knock Monitoring 

at the Door). So | would say it’s an amalgamation really, I find it very (2.0) |Qualitative and 

difficult to pick out the one strand, but it’s the way that we are combini e Quantitative 

thinking now, I think, that’s providing the dividends for the u Performance 

Codes 

* And what has been the main benefit to the service users? (3.0) |User Accountability 

I think that we can honestly prove that people here have User Choice 

greater choice than they’ve ever had before. Again, I have a issue ‘|(4.1) 

that I want to deal with on some of this, but by and large ... I’ve just seen Monitoring 

[the charitable voluntary sector manager] come back ... it looks like the (2.0) — |Qualitative and 

community care plan I’ve just written - have you seen our Quantitative 

Pla? No J haven’t. Right, each area has its own community care plan which Performance 

is sort of under the government ... these are the things that we paeaeeae) 
¥@aE] There’s a joint working document, which is for the whole of [this area] User Information 

   and this is actually signed up for by the health authority as well. Now it 

get these off to you because this is my section and I’m responsible for 
actually producing some of this document. Yes, sure, right. Now it is fairl 

   

  

So it’s not just the elderly, it’s not just related to the 
Act, but across the whole lot. Sorry, what was the question? 
[LAUGHING]... 
The question was what have the main benefits been to the users in terms of 

  

Well we can now publish and 
So I think the benefit to them is that 

you know, what we are saying is happening, so that they c 
it’s happening for them.   

might be helpful if I get hold of these documents and send them to you. ... I’ll 
(2.2) 

(1.0) 

(2.2)   
      

    

  

About Services 

Inter-sectoral 
Accountability 
Relationship 

User Information 
About Services 

User Accountability 

Monitoring 
Qualitative and 
Quantitative 
Performance 

User Information 
About Services   

  

Source: Fieldwork 1994 -1996 
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3.15.6 Indexing 

In order to “... apply a uniform set of ... categories systematically and consistently ...” to the 

data (Mason, 1996: 111), these themes were indexed. An index was constructed by drawing 

upon: “... a priori issues ... informed by the original research aims ...”’ (Ritchie and Spencer, 

1994: 180) explored in the interviews, emergent issues raised by the study participants together 

with analytical themes arising from repetition of certain views. The development and 

refinement of this thematic framework involved “ ... logical and intuitive thinking ...”’ (ibid: 

180). Index references were recorded in the margin of each transcript by a numerical system, 

which linked back to the index. Given that most interviews ran to thirty pages or more, coded 

text was also methodically coloured using a highlighter pen, so that it could be easily 

identified. An example of an indexed transcript with highlighted passages is shown in figure 

3.4. 

3.15.7 Charting 

Six charts, with headings and subheadings for each subject area, drawn from the thematic 

framework, were then prepared on flip chart paper. 

Figure 3.5 Chart matching sub-themes with transcript summaries and respondents 
  

  

  

Chart 1 The Inter-Sectoral Accountability Relationship| Respondent 
Identification 

Code Sub-Theme Transcript Summary LGM 

(ey Contract e Responsibility for Contract and Monitoring {O1:R2 
Accountability (pp 5) 

Written and Process |, Ensuring providers know purchasers O2:R1 
expectations (pp 1) 

e Different culture did cause problems initially |Q7-.p4 

  

(pp 2) 
° nee in view of the voluntary sector (pp 2) |O2:R2 

Prickly process (pp 5) 

(ie2) Trust e Must be able to trust the staff to know what is |O1:R1 
a policy decision to be raised at the 
management committee (pp 16) 

  

  

e High degree of trust (pp 7) O1:R2 

e Several levels of trust (pp 17-19) O2:R1 

(1.3) Intertwining e LGM attends many meetings within the O1:R2 
Networks network and other colleagues are linked with 

others (pp 6) 

e Very involved in Networks (pp 8) j 
ee ed Ensured through networks (pp oa 

e Networked at all levels (pp 4) 02:R? 

(1.5) Monitoring Services |e eee is to offer users what they want (pp |O1:R3 

e Measure the measurable (pp 14) O2:R1 
Quarterly figures (pp 9) Ask Questions (By) ) }O2:R3 

e Important things are not measurable (pp 1 O2:R2           
  

Source: Fieldwork 1994 — 1996 
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Data was taken out of its original context and rearranged on a thematic basis (i.e. for each 

theme across each group of respondents) in order to build up a picture of the data as a whole. 

Each chart had entries for several respondents. Each passage of text, which had been 

annotated with a particular reference was summarised and entered on the chart. Quotes from 

transcripts were referenced according to page numbers. An example of a chart constructed for 

local government managers is shown in figure 3.5. 

It illustrates the kind of entries recorded together with the page referencing system. 

3.15.8 Mapping and Interpretation 

The purpose of this phase of the analysis - mapping and interpretation - is to search for a 

structure. This was approached through the following stages. 

e Defining concepts (i.e. identification of a number of associated features). 

e Mapping the range and nature of phenomena (i.e. identification of the form and nature of 

phenomenon and mapping the polarities). 

e Creating typologies (i.e. linking two or more dimensions at different points). 

e Finding associations (i.e. patterning responses). 

e Providing explanations (i.e. explain patterns, attitudes, experiences and behaviour to 

address the research questions). 

e Developing strategies (i.e. developing different approaches, which arise out of the 

material). 

Once all the data had been ‘sifted’ and ‘charted’ according to core themes, information from 

the charts was summarised. The most common themes were identified and transcribed texts 

grouped together in order to ascertain major trends. The charts were cross-referenced to 

locations in the transcripts, notes and diary. Charts and research notes were reviewed and 

analysed; perceptions and experiences of respondents compared and contrasted; patterns, 

connections, explanations and a structure mapped and interpreted. As Ritchie and Spencer 

(1994), note this “... part of the analytical process is the most difficult to describe. Any 

representation appears to suggest that the analyst works in a mechanical way, making obvious 
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conceptualisations and connections, whereas in reality each step requires leaps of intuition 

and imagination ....”’ (Ritchie and Spencer, 1994: 186). 

The researcher used her intuition throughout both the fieldwork and analysis process and 

checked out hunches and gut feelings with several points of reference. Throughout the 

analytical process the data was checked as sceptically as possible. Attempts were constantly 

made to provide alternative explanations before reaching final conclusions. 

At this stage, a first draft of the findings and analysis was produced and circulated to peers. In 

the light of their comments the first draft was rewritten. Finally empirical data and evidence 

collected was linked with the literature. The theoretical framework, discussed in the Chapter 6, 

evolved out of immersion in, and interpretation of, the material during this mapping and 

interpretation phase. The grounded concepts used to develop the theoretical understanding of 

the research formed the basis for a grounded theory approach (Glaser and Strauss, 1967). 

3.16 Criticism of the Analytical Process 

‘Immersion’ can lead to “... macro blindness ...”’ (Hammersley, Gomm and Woods, 1994: 

71), where the researcher, unaware of larger external issues, offers micro-level explanations 

pertinent only to the local situation. It can also lead to a lack of objectivity, where the 

researcher, too successful in terms of penetrating the culture of the individual or group being 

studied, sees everything from the perspective of the individual or group. Linked to this, is “... 

selective perception ...”, where the researcher only sees what she or he want to see, albeit 

subconsciously. 

3.16.1 Addressing the ‘Macroblindness’ Criticism 

As long as the potential pitfalls, of ‘macro blindness’ and ‘selective perception’, are borne in 

mind and rigorous procedures followed at every stage of the analytical process this weaknesses 

is addressed. Data was checked as sceptically as possible. Attempts were made: (a) to offer 

alternative explanations; and (b) not to jump to conclusions. In other words, until plenty of 

observations and evidence had accrued, no explanations were offered. Another safeguard 
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employed at this stage of the research was peer review by academic colleagues, with different 

philosophical positions from the researcher. 

3.16.2 Criticism of ‘Framework’ 

Since qualitative data research and analysis should be an intuitive process about ‘feel’, the 

‘Framework’ approach as with many systematic approaches, can be criticised for being 

“reductionist” (Easterby-Smith, Thorpe and Lowe 1991: 112). 

3.16.3 Addressing the ‘Reductionist’ Criticism 

In terms of addressing the criticism of reductionism, there are two issues. In the case of this 

study, following a systematic method did not preclude the researcher from getting a ‘feel’ for 

the issues or using her intuition throughout the fieldwork and analysis processes. Rather it did 

two things. First, it enabled the researcher to check out her ‘hunches’ and her ‘gut feelings’ 

against several points of reference. Second, it made some, although not all, of the analytical 

processes transparent. This transparency is important in terms of ensuring the research can be 

validated and scrutinised by academic colleagues. 

3.17 Constraints of the Research 

An investigation of accountability can be problematic for several reasons. These relate to the 

sensitivity of the subject and thus the possibly greater need for lengthy negotiations with 

reference to access. These are considered in the following sub-sections. 

3.17.1 Accountability as a Sensitive Subject 

The subject matter - Accountability - whilst apparently interesting, was also of a sensitive and 

somewhat threatening nature. In conversation with the researcher, two experts in the field 

Patricia Day and Diana Leat, indicated that consideration should be given to this issue prior to 

embarking on any study. 

96



CHAPTER 3 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

After much reflection, the researcher decided that it was both preferable and more ethical in 

terms of this research to try to persuade organisations of the value of it and make 

accountability less threatening, rather than disguise the real nature of the project. Several steps 

were taken in order to ensure that the organisations and study participants felt safe to talk 

about accountability. These were discussed in Chapter 3. 

As a result of being ‘up front’ about the nature of the investigation however, the fieldwork 

probably took much more time than if the topic had been disguised in some way. Each part of 

the research process required inordinate amounts of negotiation and assurances, not just 

between the researcher and the actors or research participants taking part in the study, but also 

between them and other individuals or groups. 

3.17.2 No Councillors 

This issue of not disguising the topic, contributed in part to the problem of data collection from 

local government councillors, as one category of respondent. Although it was envisaged that 

the research would attempt to map accountability at all levels of each purchaser and provider 

organisation, access to councillors was not negotiated early enough in the project for this to 

have been possible during the fieldwork phase. Thus, although corresponding data was 

collected from trustees, it has not been used for this research, because in mapping terms it 

could not be matched. Specifically, it utilised and extended the concepts of - “bureaucracy, 

market and clan” (Ouchi, 1980; 1979), “‘exit, voice and loyalty” (Hirschman, 1970), 

“networks” (Granovetter, 1985; 1973; Axelsson and Easton, 1992), and “power” (Bachrach 

and Baratz, 1970; Bachrach and Lawler, 1980; Pfeffer, 1992); and Lukes, 1974) - into the 

realm of accountability’ 

3.17.3 No Matrix Organisations 

Originally, it was envisaged in relation to the research aim’, that voluntary organisations, 

specifically charities with different configurations - two of each structure — centralised, matrix 

  

* Wherever these concepts are used in the rest of this chapter, they are used with reference to their respective 

authors indicated here in parentheses. 

° The research aim was to define and then to examine and analyse accountability relationships between local 

government purchasers, voluntary sector providers and service users in the context of POSC. 
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and federated (Butler and Wilson, 1990) would be selected for study. This was in order to 

consider whether organisational structure affected accountability. However, despite drawing 

up a shortlist of two organisations in each category, neither one with a matrix structure was 

able to participate. 

3.18 Additional Issues 

3.18.1 Reflection 

There was so much rich data that it would have been very easy to feel overwhelmed by what 

seemed like an impossible task. Therefore, at every stage of the process, time was taken for 

reflection both on my own and with others. 

3.18.2 Peer Review 

Another important aspect of the research process was peer review by academic friends and 

colleagues. It was important, both to the researcher in terms of helping her to articulate, clarify 

and shape ideas, and for the integrity of the research, that peers were used as sounding boards 

and critical readers. 

3.18.3 Post it Notes, Diagramming, Card Summaries and a Highlighter Pen 

During the data analysis phase, four aids were used in addition to the ‘Social and Community 

Planning Research Framework’ analytical techniques. These were post it notes, diagrammatic 

notes, record cards and a highlighter pen. 

Post it notes of varying sizes were very useful during the analysis phase. They were used twice. 

Quotations from transcriptions were identified, tagged with the relevant code with a post it 

note and stuck on the top of the specific page where they were located. Then a record card was 

attached to the front page of each transcript. The entry on the card was a summary of the post 

it notes. In particular, the theme, sub-theme, code and page number were recorded on one side 

of each record card, so that the reference to its source could be seen at a glance. 
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Since there was a substantial number of interviews that ran to several pages, this was of great 

assistance, when trying to locate themes and quotations, as it was too difficult for the 

researcher to keep everything in her head. Some of the quotations were then used for Chapters 

4 and 5. 

Figure 3.6 — An example of a record card summary. 

1a pr & -O pe 't 

3 ee & aI pp \% 

4% ee 4 rh Pp i 

bb. & fr iy 8S y-h Py 2 

Lyaak vp 1+ 2 pe at 

  

The second occasion post it notes proved to be very helpful and were used to great effect was 

during the mapping and interpretation phase, specifically when trying to find associations. The 

most common themes were identified in terms of one word. These were stuck on flip chart 

paper, grouped together, moved around, visited and revisited over the course of several days. 
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Figure 3.7 — An example of a diagrammatic note (Spidergram) 
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All these activities were well worth the extra cost in time and effort as they assisted the 

process of clarification. Examples of the record card and diagrammatic note are given in 

Figure 3.6 and Figure 3.7. A highlighter pen was used to make coded text stand out on the 

transcripts (see figure 3.4). 

3.19 Conclusion 

This chapter reviewed the aims, objectives and key research questions and the literature in 

relation to the choice of research strategy. It discussed the philosophical basis underlying the 

research approach and argued the case for selecting case studies using qualitative methods as 

the preferred research strategy. Specifically collective multiple embedded case studies using a 

grounded theory approach. It considered methods for collecting data and evidence and 

explained the techniques and processes used for extraction and analysis of the data. 

The insights, findings and reflections to have emerged from the research and analytical process 

are written up in Chapters 4 and 5. 
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CHAPTER FOUR 

Purchase of Service Contracting (POSC) and the Accountability 

Relationship between the Public Sector and the Voluntary 

Sector 

“Policy on explicit and implicit contract terms develops in practice through 

interaction and the setting of new contracting cultures. Implicit understandings 

may be unwritten, but once established are costly to break. Implicit contracts 
express the sharing of control between contracting parties ....”. (Mackintosh, 

2000: 16). 

4.1 Introduction 

The chain of reasoning underpinning the structures of this chapter and the following chapter 

emanated from the application of Ritchie and Spencer’s (1994) analytic method - 

‘Framework’ - to the data. During the ‘sifting and sorting’ process described in the previous 

chapter, a number of themes and sub-themes emerged. 

This chapter is presented in three main sections. The chapter begins with managers’ 

accountability maps, which depict to whom and in what ways managers from both sectors 

are accountable. These maps which have been synthesised, together with other information 

gathered during the fieldwork, are presented as managers’ collective accountability 

frameworks and form the basis on which the rest of the chapter is constructed. 

The second section captures all the issues between all the stakeholders. Accountability 

relationships are examined through both formal coded relationships, and the informal - 

sometimes unacknowledged - side of organisations. In addition, two new concepts to have 

come out of the field research — namely “contract accountability” and “network 

accountability”’ (Kumar, 1997), are explained. These are followed by the third section, in 

which emerging themes, namely the ‘difficulties with measuring aspects of performance’, 

differing concepts of ‘trust’ and the ‘intertwining of the sectors’ are explored. 
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4.2 Managers' Collective Accountability Frameworks 

Public and voluntary sector relationships have a historical basis to them and are not new. 

One of the research aims was to identify to whom and in what ways each sector is 

accountable under POSC. All voluntary and public sector manager respondents were 

therefore asked to draw or describe their accountabilities through a mapping exercise. The 

maps, which were intended to illustrate to whom each actor was accountable, were then 

supplemented by the researcher's observations and fieldwork analysis, with reference to the 

ways in which managers from both sectors perceived they were accountable. The resultant 

‘collective accountability frameworks' perceived by Local Government Managers and 

Voluntary Sector Managers are presented in detail in sections 4.2.1 and 4.2.2. 

4.2.1 Local Government Managers’ Frameworks 

Within the new POSC context, and although not placed in order of preference or hierarchy, 

most local government managers perceived their personal and _ organisational 

accountabilities to be operating in seven directions concurrently. These accountabilities are 

illustrated in Figure 4.1. 

Figure 4.1 - Local Government Managers' 

Collective Accountability Frameworks 
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The underlying/overarching philosophy or theme, was accountability to users for the 

service(s). Managers viewed this as informing policy making and practice particularly in 

relation to service quality. Although all respondents were acutely aware that this 

accountability aspect was more of an aspiration than an actuality, they considered it a 

‘principle’ that the sectors needed to work towards. This aspect of accountability is 

considered in more detail in Chapter 5. 

The next three interlinked dimensions of accountability indicated were ‘management’, 

‘political’ and ‘public’ accountability. Respondents perceived that they were directly 

accountable to their line manager in terms of the organisational hierarchy. This was 

labelled ‘hierarchical, administrative and or management accountability’. They also 

observed they were accountable either directly or indirectly to elected members in the 

political hierarchy, depending upon the manager's formal role and position within the 

organisation and accordingly their distance from the members. Of those interviewed all 

had some contact with councillors, through for instance progress/monitoring reports about 

contracted services and ‘committee tours' where 'members' visited services. Many 

respondents viewed management and political accountabilities for taxpayers' monies as 

linked. They considered that they were directly accountable to their manager and indirectly 

accountable to councillors, who in turn were accountable to the public/electorate via the 

political processes. 

In terms of public accountability some respondents also perceived they were directly 

accountable to the public through their regular contact with them in their ‘professional’ 

role. 

Another accountability relationship mentioned by most local government managers was a 

personal accountability. In Figure 4.1 this aspect is identified as 'self' and was described as 

an ethical or moral accountability to oneself. Some managers also described this 

accountability as being about their integrity and probity. In specific terms, they were 

concerned that decisions should be reached in the fairest way possible. 

The seventh dimension of accountability was an accountability to service providers. As 

Mackintosh (2000: 5) also found, the purchaser referred to the provider as their 

‘partner(s)’, in terms of supporting them in their aims. They conceptualised this as a two- 
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way relationship between the sectors, which was ensured not only through the contractual 

document but also through processes of dialogue, communication and trust and within the 

context of a network. 

4.2.2 Voluntary Sector Managers’ Frameworks 

Voluntary sector managers also perceived their accountability to be operating in seven 

directions. These are illustrated in Figure 4.2. 

Figure 4.2 Voluntary Sector Managers' 

Collective Accountability Frameworks 
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Like their local government colleagues, voluntary sector managers perceived one 

accountability as being ultimately to the users for service delivery. 

Secondly, voluntary sector managers also had a very strong sense of a two-way personal 

and professional accountability relationship with the purchasers which/who they, like their 

local government counterparts, also referred to as 'partners'. Specifically, they perceived 

the focus of their accountability relationship to be directly between them and the individual 

in the purchasing organisation with whom they interacted. Most respondents referred to 
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this aspect as having an accountability to a specific 'named' person. More often than not 

they were not only unaware of the job title of this local authority employee, but also their 

surname, as they tended to relate to one another on first name terms and at a much more 

personal level. The implications of this are explored in Chapter 6. However, some 

respondents were also acutely aware that if the statutory authority were to take away the 

local project's / service's funding, if for instance it was not perceived to be operating 

accountably, their parent body would have, as one respondent said 'no hesitation [in] 

letting us go'. In this sense, ensuring accountability to the public sector purchaser / partner 

was vital, as it not only indirectly ensured their accountability to the parent organisation, 

but also the local organisation's survival. 

Like public sector respondents, voluntary sector managers conceptualised one dimension 

of accountability as being to their immediate line manager within their local organisation. 

However, unlike their public sector colleagues, who perceived a clear hierarchical line of 

accountability upwards ultimately (if indirectly) to the councillors, voluntary sector 

managers rarely (if ever) observed their line management accountability as extending 

beyond their immediate manager to the trustees - about whom they spoke in fairly 

disparaging terms. 

For all voluntary sector respondents, most trustees (with one or two notable exceptions) 

were perceived to comprise people who were 'selected' through an informal and opaque 

process. They were referred to as 'the great' and 'the good' and were not perceived to be 'in 

touch’ with the reality, which they as managers dealt with on a day to day basis. Many 

referred to trustees as being somewhere ‘up there' [pointing upwards] and they were also 

often described as 'distant' and 'paternalistic'. Some managers referred to trustees’ visits to 

services as 'Royal' tours. Most, if not all managers, considered that trustees lacked either 

the relevant knowledge or the appropriate experience and understanding, about the issues 

with which managers had to deal with on a day to day basis and on which trustees would 

be basing their decisions. This was of particular concern given the policy-making role of 

the trustees. For example, users' lives could be significantly affected should the trustees 

decide to withdraw a service. This point is well illustrated by one manager who said: 
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“... I suppose one of the things I find extraordinary is that ... [the minutes are] 

... circulated to Trustees about ... [this project/service] ... but the Trustees have 

very little insight into what is actually happening here. So I don't know how 

they can make any sort of real judgement, what they would base it on, because 
of their knowledge. [Pause]. I mean it isn't a criticism, it's just, you know, an 

observation ... I think that it isn't right, you know, if you are a Trustee, then you 
have an obligation, and you should have commitment to learn about the 

services that you are representing or having to make decisions about" 

(Voluntary Sector Manager). 

Thus this accountability is illustrated as a dotted line indicating that although managers did 

not really perceive their accountability as being to the trustees they acknowledged in a 

technical sense that they were actually accountable to them. In addition, voluntary sector 

managers differed from their local government counterparts in terms of two other 

accountabilities. Firstly, their accountability map included one accountability as being 'to 

and through the local network', which comprised not only of other voluntary and statutory 

organisations, but also users. 

Secondly, most respondents said that they were accountable to 'people who put the money 

in the collecting boxes'. Although most were unable to say in what way they were 

accountable to these donors, a couple did suggest that it was ensured through the annual 

report and set of accounts, which had by law to be available to any member of the public 

who requested them. 

Of the seven accountabilities illustrated in the managers’ collective frameworks, only three 

were shared between voluntary sector managers and their local government counterparts. 

These were accountability to: users; each other - as partners in an interorganisational 

relationship (IOR); and their respective line managers. 

4.3 Ensuring Accountability 

Accountability was seen as being ensured through both informal and formal mechanisms. 

Examples of these included written records (for example, contracts and monitoring 

documents) as well as through meetings between the sectors. In addition to these 

mechanisms, the processes of dialogue, communication and the building and establishment 

of a trust relationship between key actors within the context of one or several network(s) 

were also vital to ensuring accountability. These formal and informal accountability 
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mechanisms and processes — ‘contract accountability’ and ‘network accountability’ are 

explored - in the following sections. 

4.3.1 ‘Contract Accountability' - The Written Documentation 

Formal endorsement of the inter-organisational relationship was generally expressed 

through the 'contract' or the 'service level agreement’. 'Contract accountability’ comprises 

two key elements - the written documentation (both the agreement and any monitoring 

information linked to the agreement); and the processes of establishing the documentation. 

The documentation — the contractual agreement and linked performance measures - were 

significant for three reasons: 

(a) managers in both sectors considered that written records were important for reference 

purposes; 

(b) they considered that the documents protected both the provider and the purchaser and, 

at times, the user; and 

(c) the documents provided a focal point for the processes to take place. 

4.3.2 ‘Contract Accountability' - The Processes 

The formal processes of negotiating and establishing the agreement seem to have 

encouraged the public local government sector and the charitable voluntary sector 

(hereafter referred to as ‘the actors’) to enter a dialogue where they attempted to define and 

clarify their own role(s), limitations, strengths and responsibilities in relation to one 

another. Through discussion about these issues, each was forced to be explicit about their 

assumptions with reference to one another, and their expectations of the new relationship. 

The contracting processes involved in establishing the contract document gave managers 

from both sectors time to overcome what they referred to as their 'teething' problems and 

‘humps' and for ‘relationship building’. Although the ‘learning curve' was found to be a 

steep one in most instances and setting up an agreement of this nature a difficult 

experience for each actor, the opportunity for dialogue appeared to be vital to: 

(a) the marked shift in thinking in relation to one another, given their new roles of 

‘purchaser' and 'provider'; and 

(b) the building of their 'partnership' and two-way accountability relationships. 

107



CHAPTER 4 Accountability Relationships between the Public Sector, the Voluntary Sector Service Users 

Local government respondents' notion of partnerships appeared to be crucial to their views 

of inter-organisational accountability. They regarded the relationship as a ‘partnership’ 

which needed to be both long term and sustainable. Since local government managers saw 

themselves and their organisation as accountable to the public and to users of publicly 

funded services, they regarded that, together with their voluntary sector colleagues, they 

were responsible not only for purchasing services but also for 'enabling' them to happen. In 

other words, they wanted to ensure that appropriate service provision was made for the 

local community. This enabling role was well understood by one voluntary sector manager 

who viewed the local authority not only as the organisation to whom they were 

accountable for the monies they received but also as the organisation with responsibility to 

regenerate the economy and also to provide services that the local community needed. 

“They are a funder but I think it is important that we don't just see them as 

someone who is benevolent giving us money. They are not doing it as a favour 

for us. It is part of their whole role as a local authority to try and regenerate 

the economy and try ... provide the services that are needed to regenerate the 
economy . ... We are answerable to them and we have to meet their criteria, but 

they do have a responsibility themselves to this community as the local 
authority that is receiving money from central government to provide the 

services that this community needs” (Voluntary Sector Manager). 

Accordingly, local government managers did not consider difficulties with service delivery 

to be the sole preserve of the voluntary sector providers; rather all respondents regarded 

them as a joint responsibility to be addressed and resolved together, wherever possible. 

Out of the contracting processes emerged a clearer understanding of and mutual respect for 

the knowledge and expertise of the other and a relationship of trust (see section 4.4). In 

relation to the contracted service, each actor came to recognise their need for one another. 

They had become interdependent. 

Two aspects crucial to contract accountability were the document and the inter-sectoral 

relationship. It was found that two-way communication and trust were as significant to the 

establishment of ‘contract accountability’, as the document itself. In other words, the 

processes of establishing the formal written agreement, through discussion and 

consultation, were vital to establishing the new accountability relationship. This was found 

to be the case whether the sectors had an existing relationship through grant-aid or not. In 
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addition, these two factors were of continuing importance in terms of the ongoing 

accountability relationship and monitoring performance. 

4.3.3 Performance Accountability - Monitoring Service Delivery 

Given the legislative framework within which both sectors are now operating, service 

deliverers have to provide purchasing authorities with specific information, required for 

statutory reasons. Prior to their adoption, additional quantitative and qualitative 

information for monitoring service delivery performance in relation to the contract, appear 

to have been discussed and developed (by either or both parties) again after ample 

negotiation, discussion and clarification. 

As with ‘contract accountability’, the performance measures themselves, as well as the 

processes involved in reaching them, appear to have been vital to ensuring accountability 

both for service delivery and policy making. This was for two reasons. Firstly, measures 

that could be negotiated were jointly agreed and devised rather than imposed. The 

following quote is fairly typical of the opinions offered by all respondents involved in 

monitoring performance using measures and indicators. 

“Well, there are certain things with all service level agreements that are 

statutory. Now whatever the agency is, you have to fulfill that, because there's 

part of a service level agreement that is exactly the same for every 
organisation, but there are other parts of it that you can actually work with 

your project officer on” (Voluntary Sector Manager). 

Secondly, the ongoing processes of discussion, dialogue and mediation were viewed as 

critical to evaluating performance (particularly 'quality'), as were the measures themselves. 

“I'd certainly like to move towards some more qualitative form of indicators. 

That I think needs to be agreed through a process of negotiation. We can't as a 

local authority say the quality of indicators we want you to use and give the 

information on. I think there has to be some kind of dialogue about what those 

are and how they would be measured and all sorts because quality information 
doesn't just come from one aspect you see” (Local Government Manager). 

In addition, since managers from both sectors had given some consideration to and come to 

an agreement about how the measures would be interpreted, they were committed to them. 
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A couple of voluntary sector managers were found to be very enthusiastic about evaluating 

'quality' - and they were (at the time of the study) developing projects in this area on their 

own initiative. 

“.. [The local government contract has] also given us certain targets which we 

need to work towards, particularly with regards to monitoring. I think one of 

the things I'm particularly interested in, is developing quality management, so 

it's, I think it's hopefully going to bring the service on a higher level” 

(Voluntary Sector Manager). 

Although performance indicators (PIs) were developed through a consultative process and 

therefore considered relevant and appropriate by both sectors, many local government 

respondents in particular, indicated they were reluctant to create too many specific 

quantitative PIs. Although all local government respondents recognised the value of PIs 

and their usefulness, in that they could for instance certainly give an ‘indication’ of the 

quality of service being provided, many also emphasised that they needed to be viewed in 

these terms and at times treated with a measure of caution. In other words, most 

respondents recognised that the measures had their imperfections and limitations. 

ag . so although you could say '[the performance indicators] are all just 

numbers’ they are numbers that should indicate the quality of what is provided 

I think because they would say the source of referral is quite important. If you 

knew that your referrals were all from other statutory agencies, I think that 

would then tell you a story about accessibility for instance, so that would be 

one small thing” (Local Government Manager). 

Furthermore, since both sets of actors already had to provide a considerable amount of 

information in order to comply with statutory requirements in the legislation governing 

POSCs, public sector managers generally expressed a wish to encourage, as far as possible, 

an environment in which the public and voluntary sectors were not further constrained by 

additional, superfluous paperwork and bureaucracy. They often argued that this would 

ensure that providers would be able to have some flexibility and responsiveness to users 

and that both sectors would have increased room for manoeuvre. 

Qualitative performance tended to be evaluated using a combination of both '‘objective' 

measures and 'subjective' judgements using information provided by both service 

deliverers and local government managers with particular responsibility for monitoring. 

All respondents recognised that ensuring accountability for qualitative aspects of service 

delivery required subjective judgement, was difficult, complex and took a considerable 

amount of time and that accountability to users in particular needed to be facilitated. One 
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local government respondent said that in order to ensure user accountability, users should 

be involved in developing measures. The respondent felt that users’ experiences need to be 

translated into qualitative statements which could then be developed into meaningful 

measures. 

“.. unless you start with the users and unless you really get their experiences 

and you translate that into qualitative statements, you can't - and then - I mean 

your criteria or your objective things are easy to measure. But it's very 

difficult. You can't pick qualitative data out of the air, can you? And neither 
can you just take it all from books, and I think people have got to 'own' it” 

(Local Government Manager). 

In talking about the difficulties in measuring certain aspects of performance, another 

manager encapsulated the opinions of most managers from both sectors, in her awareness 

of the need for: (a) recognition that those interventions that have the most impact on 

people’s lives are the most difficult to measure; and (b) the need to develop trust. 

“Well I would say it is a subjective service, because there's lots of things that 

are quite difficult to measure in terms of what [the voluntary organisation] 

does. And you can have all the agreements you like, but at the end of the day 

it's very hard to quantify those things. A lot of the qualitative things have to be 

taken - it's this trust thing ... that we were talking about before. And I would 

say that with [the voluntary organisation] the benefits of it ... well, the 

performance things that are harder to quantify are actually the things that are 

probably the most successful, in terms of impact. You know, how do you assess 
what effect it's had on someone's life or how it's benefited a child being in here, 

as opposed to being at home, or how it might have brought on a member of the 
management committee, say that they then feel able to do - their confidence is 

built - you know. How do you do a report that assesses all that? It's quite 

difficult, isn't it?”’ (Local Government Manager). 

Information for monitoring the contract, which was provided by the service deliverers, was 

in general trusted by the sectors. Agreed ‘objective’ measures about the service included: 

whether it was being operated at the 'agreed times' and was being used to its optimum; 

details about the sort of meals and provisions that existed for users; the way referrals were 

taken and background information about the users, such as their ethnicity and age; and 

whether meetings and reviewing processes were taking place. 

Examples of objective measures used by local authority monitoring officers included:- 

‘checking records and log books' - that they were 'up to date and accurate'; 'seeing staff 

reports about the work' carried out, 'meetings held, policies developed and ways of 

monitoring’; how ‘quickly providers responded to clients’; 'what providers found out about 
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clients'; ‘how providers communicated information’; 'how clients were addressed [and] 

equal opportunities came into this quite a lot'; and ‘how providers look at the training of 

staff through all their policies' and ‘management structures and systems’. 

“(I monitor the providers] ... in terms of training, equipment or whatever, and 

I go through that, and that they have had appropriate assessment themselves 

before they're actually allowed into a client's home and that there's an 

on-going commitment” (Local Government Manager). 

Examples of qualitative aspects of the service such as 'atmosphere’, 'ethos', environment, or 

‘culture’ of the organisation, for which subjective judgements were required by managers 

from both sectors included their 'gut feeling’, 'feelings' and 'professional judgement’. Some 

managers observed that although it is not always easy for them to be able to ‘pin ... down' 

or put their ‘finger on' what is wrong they 'know if something is not [quite right]' not 

necessarily intellectually but certainly instinctively. 

“It's when it begins to feel wrong. Again, it's very subjective ...’’ (Voluntary 

Sector Manager). 

“T think when you're assessing, you can get the materialistic evidence, but it's 

getting, trying to get hold of the 'feeling' evidence. Does that make sense? ... So 

it's creating the atmosphere where parents can come in and say I'm not happy 

with this. And I think that's the hardest part, it's creating that atmosphere, to 
get the parents, to get that trust where they can come in and criticise” 

(Voluntary Sector Manager). 

“Of course, ... I can monitor [performance] by visiting on a regular basis, 
knowing the children, feeling the atmosphere, - the tension which is not there” 

... (Voluntary Sector Manager). 

In addition to being acquainted with service users, knowledge about their 'quality of life ... 

in terms of [their] privacy, dignity, rights and choice' was deemed to be important, in terms 

of enhancing managers' capability for evaluating service quality. 

Less tangible facets were sampled by local government managers and senior voluntary 

sector managers using a variety of methods including:- 'asking discerning questions' of 

providers; ‘inspection visits' and 'visits to the services’; ‘observing and reviewing practice’; 

‘visits to' and 'consultation with users' individually and collectively through advisory 

groups; monitoring 'the client-provider interface’, through for instance ‘attendance at some 

reviews' and ‘listening to parents and carers’ comments in reviews'; 'comments your care 
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managers make to you'; monitoring 'patterns', 'building up knowledge' and ‘through talking 

to [users to] build up a picture’. 

4.3.4 Network Accountability 

Another concept which emerged out of the field research was that of 'network 

accountability'. Network accountability is the result of discussion and information 

exchange in formal and (or) informal settings and can be between individuals and (or) 

groups in various organisations and across sectors, who are linked together at many levels 

throughout various networks. Examples of formal meetings that were mentioned included 

joint committees and planning teams, steering groups, working parties and panels. 

“.. getting the feedback from the social workers ... . By going to meetings 

outside, joint care planning, steering groups, fostering panels” (Voluntary 

Sector Manager). 

“T mean at the last meeting we had, I think, we had four specialist health 

visitors who cover all of [the County] and we have the development worker 

from ... [the] Carers Project - he came in. The development worker from 

Mencap has been a regular visitor, also the Co-ordinator of the Sitting Service 

for Mencap too ...”’ (Voluntary Sector Manager). 

Examples of informal social situations where exchanges take place that were referred to 

included: car boot sales; fund raising events; parties; chance meetings in corridors; social 

meetings over coffee; in the pub and at lunch. 

Accountability of the sectors to other actors - specifically other local statutory and 

voluntary organisations as well as users - was ensured through 'network accountability’. 

Although accountability of the public and voluntary sectors - the purchasers and providers 

- to one another was principally ensured through 'contract accountability’, it was reinforced 

by network accountability. An example of network accountability was given by one local 

government manager who epitomised the experience of most managers from her sector. 

She said that not only did she and her colleagues from other sections within the local 

government organisational structure meet together, but that her colleagues also meet with 

the providers in order to inform one another about what is happening in relation to the 

service. 

“Well actually, we work together much more closely at local level ... meet 
together with ... three of us and our senior care managers, so [the] next person 

down from us in the team structure meet on a regular basis with [the voluntary 
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sector manager managing the contracted service] and the managers of her day 

care centres to discuss - what's happening to the occupancy levels, how well 

our staff are introducing people to them, - so that we can inform ... the people 

who set the contracts, if anything needs changing and also because they are a 

very big provider for us and all of their clients come through us and we 

probably ought to talk together” (Local Government Manager). 

All the local government managers interviewed observed that concerns or errors not picked 

up by other monitoring mechanisms were likely to be raised by other actors in the network 

and brought to their attention. They believed 'word would get back to us' or 'word gets 

around' either through formal or informal routes. 

“T suppose I have the opportunity for other feedback because I am in the social 
services department and I know that social workers, if they had a complaint 

would know that they could ring me up about it, if they felt that a user that they 
had put in touch with the centre had not received what they needed. And of 

course the same would go for the health authority or with education” (Local 

Government Manager). 

Moreover, in a couple of authorities, certain data, which was not regarded as confidential, 

was not only shared between departments within the local authority for example, but also 

sometimes between them and other organisations, such as the local health services. 

Information was communicated through a variety of mechanisms and media. Examples 

offered include both written and verbal forms. Written forms were communicated through 

email, letters and publications, whilst verbal forms were communicated through use of the 

telephone or face to face contact. 

A voluntary sector driven accountability mechanism in operation, which was found to have 

a common purpose but was variously referred to as the ‘advisory group', the ‘steering 

group’, the 'management committee’ or the 'management team', is an example of a formal 

multi-disciplinary, multi-organisational, multi-sectoral network, which _ linked 

representatives of users (parents, carers, children, young people and the elderly) to the 

purchaser, the provider and those from other sectors (health, other local government 

departments and other voluntary organisations). These formal fora were used for 

‘consultation’ and information exchange - 'free flowing discussion’, ‘informing practice’, 

‘debriefing’, and 'lobbying' - and ensured that the purchaser and provider were accountable 

not only to each other but also through the network. 
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“. we have our two main funders attend all the management committee 

meetings as well so they are able always to report to us on policy issues from 

their side that we need to be aware of. Often when a discussion comes up we'll 
actually turn to one of these people and say what is [your organisation's] line 

on this or what is the County's line on this? ... And also being linked in a way 

to large groups like that actually helps us to work out how to ... be 

accountable” (Voluntary Sector Manager). 

Together with a number of other formal and informal monitoring meetings between the 

sectors, this formal network was regarded by voluntary sector respondents in particular, as 

the mechanism which: reinforced both their 'partnerships' with local government and 

‘contract accountability’; ensured the legitimacy (of their activities); and assured their 

accountability to other local network members, through the various representatives that 

were present at the meeting/s. 

“.. One of the reasons for these regular meetings is to make certain that things 

are on course and other people are happy with what you are doing ... . The fact 

that you are not just flying your own kite” (Voluntary Sector Manager). 

“.. the link has to be made very closely with either voluntary agencies or care 

agencies that are actually involved with the clients. So I can only go by, on the 

whole, the information that would be passed through those networks” (Local 

Government Manager). 

4.4 Establishing and Building Trust 

Trust was a key element, which was perceived to be integral to changing the nature and 

practice of accountability. Over time, in other words, throughout the establishment of the 

contractual relationship, several levels appeared. These are illustrated in Figure 4.3. 

The particular levels of trust identified by the research were between: 

oe 
e individuals in different sectors referred to in Chapter 6 as “... boundary personnel ...”’ 

(Hall 1996: 229) - for example, a personal trust between managers representing the 

purchasers and managers representing the organisations providing the service, (i.e. 

between policy makers and service deliverers); and 

e organisations in different sectors - as represented by their figureheads - for instance the 

trustees in the provider organisations and the councillors in the purchaser organisations 

- as expressed in, and inherent to, the contract/service level agreement. 
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Figure 4.3 - Levels of Trust between Actors in 
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Another basis for trust was the 'brand' or the 'name' and reputation of the charitable 

voluntary organisation. 

“(Trust is] ... built on [the charity's] name, you know, which comes into it 

obviously because if you say ... [the name of the charity people think] "Oh yes, 

they're a bona fide agency", and that must influence how you feel” (Local 

Government Manager). 

“.. You have to make that initial assessment of the place and decide if they 

look trustworthy, and the place is fairly safe, and the procedures are in, and 
also the [charity's] name - that helps. It's known as a good ... charity. In fact, 

from working in social services and then coming [here], the esteem in which 

you're held is greater in [this organisation - this charity] than it was in social 

services. I don't really know why. I think it's probably just the name and the 
fact that we don't take your children away - the bad press” (Voluntary Sector 

Manager). 

In terms of the relationship between accountability and trust, between the service users and 

both the purchaser and the provider organisations, there was found to be mostly, but not 

always, a lack of trust. This manifested itself in terms of users feeling that they couldn’t 

articulate their needs or complaints to either the voluntary sector (charity) or to local 

government. This aspect is explored in greater depth in Chapter 5. 
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4.4.1 Intertwining of the Sectors 

Although inter-organisational trust seems to have developed over time, it was often 

expedited by the recruitment of a local, known, networked, knowledgeable, and trusted 

former local government, health service, or voluntary sector employee, who moved to 

either purchase or provide the service. 

“ [this voluntary organisation] is a very well established ... organisation, 

national ... organisation. I think the local authority recognised that there is 

quite a lot of movement between staff who work for local authority, and work 
for things like [this voluntary organisation] ...”" (Local Government Manager). 

“T have a lot of trust for the voluntary organisations because that's where I 

come from” (Local Government Manager). 

Such individuals were likely to know their way around either the statutory or the voluntary 

sector. They were used to the 'custom and practice’ of their former employers and were 

familiar with for instance, the ‘language or jargon’, the organisational structure and the 

people currently in post. If the people in post had moved on since they had left, they would 

often know who to approach to get the information they needed - as a couple of 

respondents said with reference to an old Automobile Association advertising campaign, if 

they did not know who to contact, then they would ... 'know a man who does'. Such 

intertwining between the sectors meant that a basic level of trust existed for some 

relationships to begin with, at both a personal and a professional level. This formed the 

basis for a stable foundation upon which the partners could and did build. It was further 

facilitated by 'networking' between former colleagues at informal meetings such as social 

functions and (or) formal meetings through, for example, membership of each other's 

decision making bodies. 

4.5 Summary and Conclusions 

The formal endorsement of the accountability relationship was expressed through the 

written contractual document. This served both as a valuable reference point for those with 

a continuing involvement with the service, as well as a mechanism which protected both 

'partners' and, at times, the users. However, the process of establishing the written 

agreement was arguably as, if not more, significant to ensuring accountability as the 

document itself. Both aspects — the written document and the process of having negotiated 

it - are referred to as ‘contract accountability’. 
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Contract accountability was based on discussion, liaison and the building up of trust and 

mutual respect between the partners. It was found to be operating through a circular, 

participatory, iterative, and partially bureaucratic process. All voluntary sector and local 

government respondents conceptualised accountability as a two-way relationship. It was 

reinforced by ‘network accountability’ where numerous relationships were found to be 

operating at all levels, with service users, across organisations and sectors and through 

various mechanisms. While imperfect and still evolving, ‘contract' and 'network' 

accountability encouraged flexibility, responsiveness, and an increase in accountability to 

each other. 

Dialogue, communication and trust were ongoing and key features of the inter-sectoral 

‘contract’ and 'network' accountability relationships. However, both sectors also recognised 

that accountability for quality and accountability to users have as yet to be worked out, not 

only by both partners but also with users. In particular, local government managers 

appeared to be acutely aware that the picture of user accountability was not as cosy as the 

inter-sectoral accountability relationship. Although this was an area of concern for both 

sectors it was highlighted as a priority in terms of the local government agenda. This issue 

of user accountability is explored further in the next chapter. 
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CHAPTER FIVE 

Contracting and User Accountability 

“In the first place, ... each individual may, indeed be a worse judge than the 

experts; but all, when they meet together, are either better than experts or at 

any rate no worse. In the second place, there are a number of arts in which the 

creative artist is not the only, or even the best, judge. These are the arts whose 

products can be understood and judged, even by those who do not possess any 

skill in the art. A house, for instance, is something which can be understood by 
others besides the builder; indeed the user of a house — or in other words, the 

householder — will judge it even better than he does.” (Aristotle translated 

1948: 145 - 147). 

St Introduction 

As with chapter 4, the chain of reasoning that led to the structure of this chapter, emerged 

from the application of the ‘Framework’ analysis to the data. Once again, out of the ‘sifting 

and sorting’ process, the themes and sub-themes that emerged were particularly helpful for 

organising the findings. This chapter is considerably longer than the previous one - Chapter 4 

— because, unlike the inter-sectoral accountability relationship, considerable difficulties 

appear to have been encountered with ensuring the user aspect of accountability. 

This chapter explores the public sector’s (local government) and the voluntary sector’s 

(charity) relationship with users. It covers three key areas. The first examines the current 

situation in terms of: (a) the effect of contracting on user accountability; (b) the availability of 

information to users about services and their opportunities for consultation; and (c) the 

managers’ (from both sectors) commitment to ensuring accountability to users. The second 

explores the barriers to ensuring user accountability, whilst the third reviews the initiatives 

for ensuring user accountability and analyses the constituent components of user accountable 

organisations. These include having a commitment to user accountability and creating a 

culture of accountability to users. The section that follows begins by looking at the effect of 

purchase of service contracting on accountability to users. 
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5.2 The Effect of Contracting on Accountability to Users 

As has already become apparent in the previous chapter, the contracting process has led to 

efforts to clarify roles, relationships and accountabilities between the sectors. Purchasers and 

providers have had to become clear about: their reasons for entering the partnership; what, to 

whom and on whose behalf each partner is purchasing and delivering the service, and to 

whom and for what each is accountable. 

Without exception, local government respondents observed that the contracting process has 

meant that there had been an increase in the awareness of users in general and that more 

‘questions are being asked' and demands being made by users. 

“*.. I think there are now more questions being asked about arrangements and 

maybe it is not as smooth as people thought it was .. WHO ARE THE 

QUESTIONS BEING ASKED BY? Oh - users. I mean I think we have got - I 

know we have now a quite lively carers’ forum in this authority and they are quite 

rightly asking questions. Now we have a carers’ support unit, which to some 

extent is trying to assist that forum in finding out the answers and I know that my 

divisional manager appears on local radio and gets some quite close questioning 

about the things he does and sanctions.” (Local Government Manager). 

Public sector managers described services in terms of striving towards becoming more 'user- 

led', 'demand-led', ‘client-focussed’ and ‘user-friendly’ than before, although they all 

acknowledged that they were really only beginning to scratch 'the surface of the service being 

truly needs led". 

“T mean the main thing is that the services have become very much more client- 

focussed than they ever were before. I mean in the past it was, 'these are the 

services we provide’. You have a problem and therefore we can offer you this, 

this or this. So it was very much the client fitting in to what was being provided 

by the local authority ...” (Local Government Manager). 

One voluntary sector manager detailed the changes to the service she managed. For instance, 

as a result of the new organisational structures put in place to consult users, information about 

the services and the services themselves have become more accessible and have developed in 

line with user need. 

120



CHAPTER 5 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

“It's changed in as much, in that it's developed to meet the needs of the service 

users and how we've done that, is to ensure that service users meet with me on a 

regular basis. I have what's called a 'Representative Group’ which is 'reps' from 

all the different support groups who will meet with me on a quarterly basis, and 

co-opted from that group is a parent who sits on our management committee. 

Now, if we're looking at developing services, we obviously take into account 

what service users require ... we now open on a daily basis, where the centre was 

very restricted to opening times [before], in fact people could virtually only come 

to groups. Well not everyone wants to come to a group, you have to recognise 

that you know some people don't want to belong to a group, so we do have times 

when people can just drop in. We have considerably developed groups, that is to 

say, we do have seven groups now where before there was only about three or 

four, and there's been developments. ... For instance, the counselling service, I 

think there's a wider awareness by parents on how to access services and about 

what their rights are and it's about having lots of information here as well, about 

building up an information network for parents ...” (Voluntary Sector Manager). 

Sad Managers’ Commitment to User Accountability 

Within the context of this new inter-sectoral relationship, all local government respondents 

said that they were committed to the concept of 'user' accountability. They emphasised that 

they perceived different user perspectives to be ‘crucial’ to ensuring the provision of 

appropriate, high quality and accountable services. 

One local government manager described the formal processes the local authority followed in 

terms of involving users and ensuring their views were fed through at the planning stage into 

the drawing up of the contracts. By taking account of user views it was anticipated that 

services would become user-driven, ‘user-led’ and therefore accountable to users. 

“« . our role is fairly broad because we also have to take into account the views of 

all our service users through various sort of consultation processes. That's fed 

into the planning process and the planning process then links into the contracting 

side ... [what] we’ve been trying to do is actually make it a much more 

sophisticated process and much more user-led. ... ’m not saying we’re getting it 

all right, but ... we started the process ... formalising the contracting process and 

involving users more, so that we actually have a much more user-driven service 

There’s so much investment in the services ... If they’re not user-led then, 

they are really not providing the service that people need, so I would think that 

that is actually ... the accountability bit, because ... now it’s targeted and I think 

we can account much more for the way that we are developing these services. 

(INTERRUPTION) ... I find it very difficult to pick out the one strand, but it’s 

the way that we are combining the thinking now, I think, that’s providing the 

dividends for the users.” (Local Government Manager). 
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To this end, all local authorities in the study reported that they were working towards user 

‘involvement and ‘participation in decision making about services that affected them’. One 

respondent even said that her authority was working towards 'user-managed' services. 

“«.. what I would like to aim for eventually is ... user-managed services. I think 

there are a lot of projects that users themselves can manage. Now that doesn’t 

happen, apart from the carers’ forum, which is about to be handed over to them to 

manage themselves.” (Local Government Manager). 

However, managers from both sectors and some users recognised that the establishment of a 

new service and culture takes time, and that accountability to users is more complex than it 

may at first appear. Although both sectors had clearly made some attempts to involve and 

listen to users, most managers conceded that neither sector had been 'very good’ at really 

listening to date. Since there was no experience in involving users in either sector, both the 

public and the charitable voluntary sector were very much developing things as they went 

along, keeping aspects that worked and discarding those that didn’t. 

“’.. that's been much slower in happening than we had initially hoped just because 

it takes an awful lot to shift things, but that's still the intention ... we had an 

expectation when we went into 'Care in the Community’ that we shared all our 

paper work with users. Now, I am not suggesting that the fact that so few of 

them were interested in reading it, suggests that they wouldn't be interested in 

reading anything, but it isn't as simple as writing out a care plan and giving 

somebody a copy. Involvement is different. I don't think we have got it sorted out 

terribly well either, so it's not for me to say the [voluntary organisation] haven't ... 

we haven't either” (Local Government Manager). 

‘“‘We try. I am not always sure that we take as much notice as we should - but we 

do try.” (Voluntary Sector Manager). 

Most local government respondents reported that they were only at the initial stages of this 

process and considered user accountability to be ‘uncharted territory’ for both sectors. 

«it takes some time for all this new service to be installed for the new culture to 

take hold.”’ (Local Government Manager). 

Question: “HOW IS THAT [i.e. - the user accountability mechanism - a 

meeting where the statutory sector consults users] WORKING ?” Response: 

“Alright. Up and down. It's only met about five or six times, so it's in its early 

stages. ... But we haven't really got very far with that.” (Local Government 

Manager). 
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5.4 Service Level Agreements and Enabling Information Exchange 

It was found that user accountability, like inter-sectoral accountability, was perceived to be 

ensured (by both sectors) by the contract or service level agreement and through the provision 

and exchange of information, using both written and verbal means of communication. One 

local government manager described user accountability in terms of being at the centre of 

their thinking about accountability and intrinsic to the contract. 

“Tuser accountability is] ... inherent in the contract ... we are asking in that 

specification for a fully responsive service and that the client - it’s a client- 

centred specification ... ‘this is the best way to look after an elderly person at 

home and these are the good principles that should be adopted’, and all of that 

cross-references keeping that elderly person or disabled person at the centre of 

your thinking, that everything should revolve around their needs and their 

demands for what they want out of a service, and that is all wrapped into the 

contract.” (Local Government Manager). 

It is clear (from the previous chapter) that all local government managers viewed their role as 

'enablers'. They referred to this role in two senses. First, they viewed it in terms of 'enabling' 

the voluntary organisations that provided services (in partnership with them). Second, 

because most of them perceived service users to be ‘experts in their own needs’, managers felt 

that in order to ensure accountability to them, users should be 'enabled' to be heard. 

“T regard an individual user as an expert on their own individual needs. 

Unfortunately the result of all their expertise maybe that they haven't got what 

they actually ought to have.” (Local Government Manager). 

“«.. service users know what it is that they want. ... I mean certainly older people 

... Ought to be the best fount of knowledge of what they want. They’ve had a 

whole lifetime of having what they want, and I think the most difficult thing for 

older people coming to need services is that suddenly most of them cannot have 

what they want, in fact it’s often very ... the opposite of what they want, and I 

think that’s an absolute tragedy.” (Local Government Manager). 

Local government managers generally said they tried to enable users in two ways. First, they 

attempted to ensure that users were well informed about services and policies. If users had 

access to information about agreements, policies and services, they would be able to check 

whether the service they were receiving was the one envisaged in the service level agreement 

and the other documentation. Second, managers aimed to create as many opportunities as 
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possible, for making sure that service user voices were heard. In addition, if they also had 

opportunities for dialogue, they were more likely to be in a better position to hold the 

‘partners’ to account. 

55 User Information about Services 

Local government respondents reported that they tried to ensure accountability to users in a 

number of ways. Many said that they attempted to keep users informed through making 

written documentation and publications about services available. One gave an example of 

an event that was organised to inform users about services. The event wasn’t successful. 

The manager recounted that all local organisations from the local government sector, the 

health service and the voluntary sector got together and held a one-day event when they all 

publicised their services at a market stall. The lack of interest in the stall helped them to 

realise two things. In order to ensure that users were informed in terms of local service 

provision, the sectors would need to market their services to professionals, individuals and 

agencies that users may ask for information or help. Secondly, despite their various 

attempts, some information would inevitably pass certain users by. 

“There must be a problem for users and carers because until you need to know, 

you don't need to know. It's not the sort of thing you know. You know you 

buy stamps at a post office because you've always had to buy stamps, sorry it is 

a bit trivial an example but ... | mean I can remember when I was working in [a 

particular area] and we actually ... all the local organisations [in the area] ... 

decided to have a day when they would all have a stall and show what they did 

and ... [this area] is a very defined community, it has only two doctors 

practices in it, you can draw a boundary round it. And it was not terribly well 

attended at all and I think we all realised that until people need to know 

something like that, they don't know how to begin to frame the question. And 

then of course what we realised - what we needed to do was that everybody that 

somebody might ask should know about everything else.” (Local Government 

Manager). 

Examples of written information included the following: - ‘information pamphlets’, 

'directories', 'guides to services', 'newsletters' and other relevant ‘policy documents’ for 

instance the 'Childrens' Service Plan' and the 'Community Care Plan'. Other references 

included 'Equal Opportunities' and 'Health and Safety' policies. 

“Actually the other thing ... you may be interested in ... we produced an 

information directory which goes out to every family when their child gets 

registered, and it was produced with users in mind; so it's quite simple. It's 

124



CHAPTER 5 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

alphabetical and it is a guide to where to go to for services and what services 

may be available. It's more of a 'this is where ... | know a man who can‘, sort of 

thing; this is where to go and they'll tell you the information you want. 

Because we just recognise that if we try to do too much: a) people don't read 

things; ... and b) they go out of date so quickly. That's updated about once a 

year, through social services, so it's in like a loose page format.” (Local 

Government Manager). 

All local government respondents were also keen to ensure that published information was 

user-friendly, user-specific - (not generic but addressed to the particular client group - 1.e. 

the ‘elderly’, 'children' etc), accessible, available, interesting and readable (either in large 

print or Braille for the elderly or visually impaired or in different languages for service 

users who were literate in a language other than English). Although most local government 

managers recognised that they had not as yet attained this goal, they were emphatic about 

their commitment to 'working towards' it. 

“*.. what we’ve tried to do is actually make it interesting for people to read so 

that it goes out to all voluntary groups, it goes out to a huge number of people 

in the area, that are actually users or providers ... and across all the client 

groups .... Well we can now publish and are much more open about what’s 

available. So I think the benefit to them is that they now know what the range 

of services are, and how we’re providing them by area and they can see through 

things like documents like this here, which we’ve tried to make user-friendly, 

you know, what we are saying is happening, so that they can check whether it’s 

happening for them. So I don’t know if you want me to say any more about 

that, but I think it’s in general terms, I would say that that is the main benefit.” 

(Local Government Manager). 

Although clearly not as prevalent in the relationship between the partners and users as in 

the voluntary-statutory relationship, dialogue, discussion and consultation were (in addition 

to written publications), considered to be important for ensuring user accountability. 

5.6 User Accountability - Opportunities for Consultation and 

Dialogue 

Most respondents were concerned with making sure that service users were kept informed, 

listened to, and had the opportunity to express their views wherever possible. They felt 

that accountability needed to be looked at in terms of the extent to which the sectors 

facilitated people to comment, informed and educated them about 'what to ask for' and 

‘how to ask for it' thereby forcing the policy makers and service deliverers to account to 

them. In addition to ‘just being around, friendly, welcoming, available and accessible to 
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users’, they provided the following as examples of formal and informal accountability 

opportunities. 

e Writing to, visiting, or having meetings with individual users and in certain 

circumstances their carers, informing them of potential changes and asking for their 

feedback and comments (positive and negative). 

**’.. we actually write to people and say ‘we have to change this and this is the 

reason why. And if you want to comment about it, do let us know, and 

someone will come and see you, or write to the voluntary agencies and they 

will lobby on your behalf, or whatever’. I think that our network is more 

effective because we have a good communications sort of policy, and we try 

and target as widely as possible whenever we do think that something - like the 

domiciliary charging policy - you know, that was quite contentious at one 

stage, but we had obviously to minimise the effect it was going to have on our 

clients so everyone had a visit from a care management assistant, or assistant 

care manager. So they had a personal visit and that included carers or, 

nominated - chief carers as it were. So where we have very frail people we 

always try to target the carer as well, the main carer, and I think the philosophy 

is that we try to do it right. I’m not saying that we get it right, but the point is 

that we try to communicate in advance of doing something that might affect 

somebody ... significantly, so in some senses it minimises perhaps some of the 

complaint process or the anxiety levels and people know that because we’re 

going to talk about change they can talk to us a little bit about change.” (Local 

Government Manager). 

e Formal and informal meetings with users individually, collectively and or with user 

representatives. 

“T also informally try and see people occasionally because, as I’m helping to 

shape the specification for this service, I think it’s actually quite important that 

I have face contact with clients, because although care managers are feeding 

into the process, they’re not actually receiving the service and whilst they can 

give me a lot of information, I think it’s actually just important occasionally to 

say ‘Hello, how are you? and what do you really think of what’s going on?’ 

But because of my heavy schedule, I have to say that I’ve only managed I think 

five visits last year to clients and this year I’ve only managed two, I think.” 

(Local Government Manager). 

e Informal chats with users - face to face. 

‘*.. [meet almost every user every week ... make a point of being at the front 

office during the busiest times like in the morning and in the late afternoon 

when people are coming and going, so that if they want to see me they can. I 

shout 'good morning and good evening’ to them as they walk past. I make a 

point of doing that. I think it is really important, that they can come and talk to 

me.” (Voluntary Sector Manager). 
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e Atuser and carer forums/fora. 

“Through the development of user forums for example, it is a way of allowing 

people to say "well how are you doing this?"’’(Local Government Manager). 

Managers also said that they also tried to ensure that there were plenty of opportunities 

where users could build up their confidence. They attempted to support users in raising 

issues they may be concerned that others would think of as ‘silly’. 

Other instances of formal and informal accountability opportunities included the following. 

e Coffee mornings, support or representative group, carer evenings or chance meetings. 

“‘We try here to have coffee mornings for the parents to come, without staff or 

with one staff and to talk about items which they are concerned about, worried 

about, and give them hopefully enough confidence to start to put these on the 

agendas. We'll support them to put it on. They may think it's daft or silly but let's 

discuss it. Hopefully, it's given them confidence to put it on.” (Voluntary Sector 

Manager). 

e Public meetings - although these were perceived by most local government managers to 

be a very expensive, logistically difficult and fairly ineffective way of consulting 

people. 

“The public meetings that we have are few and far between because of just that, 

the logistics of setting something up. It is expensive, but if [we] wanted to get 

real consultation (and it’s something that I have a particular interest in) .... we 

need to have a much more peripatetic approach.” (Local Government 

Manager). 

e Meetings where purchasers and providers were present, such as - 'executive support 

groups’, ‘working groups’, 'policy groups’, ‘assessment panels’, 'reviews', 'open days' and 

at 'management/advisory committees’, ‘celebrations’, ‘festivals’, and ‘special events or 

days’. 

‘*.. it is also agreed that there should be a user representation on the committee 

which it hadn't had before, so really right from early on after about the first 

couple of committee meetings I went to. There then is a mother who uses the 

resource who comes now to committee meetings. I am much more comfortable 

with that than how it was.” (Local Government Manager). 

“Parents: certainly, because [the voluntary organisation's] always had a well 

established group to get parents’ views heard through the advisory group and so 

on. They also have parents on the assessment panel who approve new carers. 

They have a direct input there ... Carers: again it's the same. They are given the 
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opportunity to raise or voice anything direct themselves through their forum 

(which is the carers’ 'support group') as well as on the assessment panel. ... 

Children: I think the only formal route is through the child care reviews, but 

I'm aware [the voluntary organisation] do have open days, celebrations and 

special festivals, etc, which include children.” (Local Government Manager). 

e Voluntary sector providers' own and or the local authority's complaints procedures, 

although it remains unclear how much users are encouraged to use them. 

“We have, we have to have a complaints procedure. We actually call it hearing 

the customers’ view' on the basis that we would like to know when people 

think we have done things right, or where they have got a point of view that we 

think we ought to hear. ... I can't guarantee that every care manager, always tells 

every client, in every circumstance. But it exists because it is quite difficult, if 

anybody indicates that there are views that they want to make known and they 

don't just want to make them known to the individual worker, then there should 

be a procedure because then it goes beyond the individual.” (Local Government 

Manager). 

oe . one of the very first jobs I did with this project, which was before the 

service agreement came in, was to investigate a complaint from a service user 

and it was before the project had got its own complaints procedure, which is 

really how I came to be asked to investigate it. The user had got a complaint 

that she had tried to progress with the [voluntary sector manager] and didn't - 

wasn't satisfied with the response ... I was given the task to do, via the 

commissioning unit at County Hall. I think that [the] chair probably spoke to 

the director of social services who then filtered it down through to me. So it 

was a very interesting way of it being highlighted right from the start for me 

that you must have a particular procedure and since that time the [service] has 

both set up or taken on board the [voluntary organisation's own] ... complaint 

procedure which is very full and I have a copy of it.” (Local Government 

Manager). 

Oey Facilitating User Participation 

Most local government managers reported that at the various meetings they attended, they 

attempted to encourage users to feel comfortable to speak. Many also described trying to 

foster user involvement by offering informal 'support' and, 'advice' and some even saw their 

role in terms of coaching and mentoring. 

“ec .. a lot of it is about us trying to promote people's ability to participate ...” 

(Local Government Manager). 
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Others said that they would often find that at such meetings users often asked questions 

that needed to be raised, in terms of ensuring accountability. If however for any reason 

they were not asked, managers reported that they were obliged, in their ‘surrogate client’ 

role, to make sure that on behalf of users they asked questions and checked that safeguards 

and monitoring mechanisms were in place. 

“Well on behalf of the service users ... we are purchasing the services and 

therefore ... although they are experts I think we have a role in monitoring their 

quality of services ... I feel very strongly about my responsibilities towards the 

kids to ensure that the services that are available are used to their best.” (Local 

Government Manager). 

In addition, both sectors' attempts to facilitate user participation at consultation meetings 

included: 

e ensuring that users’ care costs (for relatives - children or elderly parents) and travel 

costs were being met in order for them to be able to attend; 

e providing interpreters (if necessary); 

e conferring official status on users attending the advisory meetings, for instance ‘parent 

adviser’ and 

e ensuring that meetings took place at mutually convenient times and locations. 

In sum, the contracting process had led to a measure of both clarity and understanding 

between the sectors. There was also an increase in the awareness of users about services 

and their entitlements, and efforts towards the establishment of more client-focussed and 

accessible services. Although managers from both sectors underlined their commitment to 

user accountability, which they described as embodied in the contract or service level 

agreement, they recognised that the establishment of a new culture can be both complex 

and take time. Accountability to service users was further ensured through: (a) enabling 

and attempts to facilitate user participation at meetings; (b) the provision of information 

which was marketed in various ways; and (c) opportunities for consultation. 

5.8 Barriers to Ensuring Effective Accountability to Users 

All respondents had a number of apprehensions about the barriers to ensuring effective 

accountability to users, which were present in both sectors. These have been grouped into 
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the following categories: user choice; user involvement - user representativeness, user 

preferences and resource constraints; being accountable to potential users; and managers’ 

views about users’ anxieties. 

5.8.1 User Choice 

As far as most local government managers were concerned there were three key issues in 

relation to user choice. These pertained to the lack of competition, the conflict between 

needs and wants and the compulsory nature of some services. 

First, as long as there is little competition and few alternative service providers to choose 

from, users cannot leave the service they are currently receiving and choose a more 

appropriate one or even say what they really feel. 

“.. I think until we get to the stage where we can give service users a choice 

about whether they want to use [the voluntary organisation] or a similar local 

authority provision, I don't think we can expect service users to say, you know, 

what are the good things and what are the bad things of those two services.” 

(Local Government Manager). 

Related to the first point, the second issue was about the possibility of conflict between the 

needs and wants of different users of the same service. For example, if the wishes of one 

service user (who is unhappy with the service that is being offered and because of the lack 

of other options has no choice but to use it), are pitted against those of another, (who is this 

service user’s carer and is desperate for a break) this may pose a conundrum for all parties. 

In such situations, although there is a dilemma in terms of whose preferences should be 

given priority, the service user or the carer, the local government manager being 

interviewed thought that the purchaser and provider organisations would "generally take a 

pragmatic view". She added "... the fact is, that if the daughter [is] on her way to a 

nervous breakdown, somebody may have to compromise somewhere ...." (Local 

Government Manager). In this case, the bottom line seemed to be that since it is not 

possible to please everyone all the time, then unfortunately someone would have to be 

disappointed. 

“Tt would defend client choice to the end. If this place ain't for you then this 

place ain't for you. There may not be many other choices instead of it and I 

think what would make it more difficult is, if I as the user know that this is not 
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the right place for me but there isn't anywhere else, and my carer is stressed out 

of her mind and needs me to be somewhere else for a few days ... I'm sorry but 

those are the situations that are the biggest conflicts ... They are about the 

wishes of the user and the needs of the carer. ... some users can understand and 

appreciate and see that this may not be what they like, but it might be what is 

best in the circumstances as those are, and they will go along with it because it 

will help them (their carer), but some can't.” (Local Government Manager). 

Third, some users may have been 'coerced' into having the service. Reasons for such 

coercion include 'poverty', and legal protection for children or for those with treatment 

needs in terms of 'mental health’. For this category of users the services were compulsory - 

they had no choice and were compelled to use them. 

“We are paid to be here. A lot of the children and families don't have an 

option. They have to come here sometimes, because it's part of the child 

protection contract.” (Voluntary Sector Manager). 

5.8.2. User Involvement - User Representativeness, User Preferences and Resource 

Constraints 

Managers, particularly in the voluntary sector, were concerned about how to ensure 

accountability to all or most users. They had two main concerns about user involvement 

and accountability. The first was related to both the small numbers of users involved in 

consultative meetings and their 'representativeness'. These people were inevitably 

unrepresentative of all users, since through the existing mechanisms and structures, only a 

'tiny minority’ of users can actually have an input to the process. This minority is only 

likely to be the more 'able', vocal, and often the 'same' people. Other users lacking 'formal 

communication skills', or the very 'frail', 'vulnerable', 'disabled', 'young' or 'shy' are unlikely 

to participate. All expressed the view that although it is important and even vital to involve 

users, in practice it is extremely complex and difficult for many and various reasons. 

Moreover, one local government manager echoed concerns expressed by his peers, when 

he stated that everyone was having to ‘grapple’ and ‘struggle’ with the challenge of user 

participation and involvement. Since to date a comprehensive system for ensuring that all 

service users’ views are taken on board has not been developed, it remains almost 

impossible to ensure accountability to all. At best, sometimes all managers can hope for, is 
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that user representatives hear about and pass on everyone’s views — whether satisfied or 

dissatisfied. 

“T'm not sure how well the steering group works in terms of the parents because 

they've only got two or three [people] which isn't very many. One of the 

problems with trying to get the parents involved is that the concept is brilliant, 

you know, but it is very, very difficult in practice often, to get parents as 

involved as one would wish, for a whole variety of reasons. Whether they are 

representative of all users, I would suspect not, unless there is a mechanism for 

them to feed back to all the other users and I don't think. We're struggling with 

this sort of issue in the wider sense as well ... everyone's needs are so different 

then unless you've got a very, very comprehensive system of getting 

everybody's views, which clearly isn't physically possible and with very clearly 

stated needs then ... I don't know, I can't really think how ... I'm accountable in 

the sense that we have a responsibility to put the child first and foremost ... and 

it is a constant balancing act ... it's none too easy, particularly with kids who 

don't have formal communication skills ...” (Local Government Manager). 

“Tthe service users’ representative] ... seems to represent - well yes [she] does 

represent - a group of very satisfied users. On the other hand, does [she] get to 

hear about the dissatisfied users? I would hope she does, or other people on the 

user group I hope that they do.” (Local Government Manager). 

“Tt's always the same parents who come along to things, you've probably met 

that, the articulate ... although one of the ladies you'll meet tomorrow is quite 

nervous, and we're very pleased that she's come on and she's actually speaking 

in the group ...” (Voluntary Sector Manager). 

The second concern had two aspects in terms of achieving a balance between user 

preferences and resource constraints. Firstly, as each user is unique, their individual needs 

are likely to be different. Managers were perplexed by how a balance can be secured 

between the wants of some users, the needs of other users and the demands of yet others, 

particularly since some users may demand more than others, while others may actually 

require more. 

“Well I suppose there are two extremes, people who feel they've paid taxes all 

their lives and they shouldn't have to contribute to anything ... to people who 

think that it is disgusting, it's shameful to have to ask and will soldier on in 

awful circumstances till they are beyond any reasonable sort of level of help, 

and only dire intervention will achieve anything. You'll have met the same 

comments everywhere I expect, but certainly so many people cope with such 

difficult circumstances, frail husbands looking after frail wives, stressed 

daughters doing what they can ...” (Local Government Manager). 
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Secondly, they were concerned about opening ‘Pandora’s Box’ in relation to achieving a 

balance between what users may need, with what the sectors are able to offer. 

“One of the other achievements is ... I think is how we involve service users 

within the development of services. Because it works both ways; I mean, 

people can become very demanding and say 'we want this, we want that' but 

they also need to know that we do have restraints and those restraints are the 

level of staffing, the level of funding, the building we're in at the moment, just 

some of the things; but they need to have an understanding of how it works 

from our point of view as well.” (Voluntary Sector Manager). 

“*.. | think [ensuring a balance between user preferences and what the sectors 

are able to offer is about the] ... perception of the person and it is [about] 

feedback ... it is the whole quality cycle ... maybe not enough providers are 

quite clear about the service that they are providing or the standards to which 

they will provide it. Maybe if those are set out quite clearly [at the beginning] 

then people ... taking on a service would know what the [organisation] ... is 

providing and what they can expect. So they can say, well okay, I know it 

doesn’t meet all my needs, but nevertheless I'll still take it on. And again, if... 

an organisation is seeking all the time the views of its users and developing its 

standards, it should be keeping fairly up with what its service users want. It 

should always be evaluating what it’s doing.” (Local Government Manager). 

For example, an increasing regulatory environment can place restrictions in relation to 

service delivery and affect accountability to users. As can be seen from the following 

quote, one user's seemingly reasonable request could not be accommodated in one instance 

because of one voluntary sector worker’s interpretation of European Community Health 

and Safety directives and regulations. The service user had recently been allowed to go 

home from hospital on condition that she received home care services. The service user 

was recovering from major surgery. 

“*. there is an awful lot that they don't want to do and obviously can't do 

because they have got their own [rules and regulations] ... I realise this is 

difficult but I mean for instance ... I don't know if I am extra fussy but I was ill 

for a long time before I went into hospital and I hadn't been able to do a lot of 

housework. When I said 'oh could you clean the windows?" she [the service 

deliverer said she] is not allowed to clean the windows ... I left it. I realised 

that I would have to do it myself. ... The other thing was ... I've got a very .. I've 

got a porch and all the leaves blow in and I said "could [she] sweep, the leaves 

out of the porch?" you see because it looks untidy ... she said she was not 

supposed to do anything outside, [but] because it was just the porch she said 

"alright then" and she did it for me ... I wouldn't expect her to do gardening and 

what not. As I said, out of the kindness of her heart, she did it for me but I 

would think perhaps ... I just feel that if somebody was really incapacitated and 

these things would sort of ... [cause problems for service users].” (USER). 
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Although on this occasion the home help obliged, the service user was left with the feeling 

that she would probably not be able to ask for this to be done in the future. The service user 

was concerned about this both in relation to herself and other potential users. She felt that 

she needed help with certain things because she was incapacitated. If she didn’t she could 

have done it herself. That was the whole point. 

5.8.3 Being Accountable to Potential Users 

Another collective concern that respondents from both sectors had was that the sectors 

were not accountable to potential users of their services. Although they were aware that 

they knew very little about these potential users of services, all local government 

respondents reported that they did not really know how to measure such unmet need. This 

was brought into sharp focus for one local government manager who discovered that a 

change in the local authority’s organisational structure led to a substantial increase in the 

number of referrals that they were getting. This was found to be so even after having made 

an allowance for demographic factors. 

From this, it became clear that under the previous structure, potential service users were 

not only hidden but they were actually prevented from entering the system to become 

actual service users. 

“We really know so little about all the people who are out there whose needs 

we aren't meeting but knowing what we are trying to provide ... if we were 

providing a service for everybody who might need it we don't really know how 

big it would look. I mean we are getting better at it, but it is quite difficult 

knowing what it ... the real dimensions - the need of most carers and clients 

actually is ... I think one of the things we have been aware since we've had a 

team just for older people is how big our referral rate is and it isn't like the 

referral rate from the generic teams was, and all of this ... people haven't 

suddenly developed stressed carers in last two years or if these have then there 

were people like this always about. I know what is happening demographically. 

You know what's happening to the older population, but even that is not what's 

happening to the number of people coming to us for help ...” (Local 

Government Manager). 

A number of managers and a couple of users referred to certain ethnic minority groups as 

some people they were aware that were not currently being provided for. 
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“T think one of the other weaknesses generally, and it’s something I’ve been 

doing quite a lot of sort of personal study on, is actually really trying to address 

the needs of the minority ethnic groups ... in fact the number of services being 

used by the minority ethnic groups is very minimal, and yet we know there is a 

need out there, but clearly we’re not providing the services which are wanted. 

And I think there has been quite rightly quite a lot of anger on behalf of the 

minority groups.” (Local Government Manager). 

5.8.4 Managers’ Views about Users’ Anxieties 

Respondents from both sectors were aware of user anxieties and preferences. Specifically, 

they were conscious that some service users could at times experience feelings of 

intimidation and lack of trust. In addition, some local government respondents were 

concerned about the paternalistic, non-statutory nature of some of the charitable 

organisations in the voluntary sector. These issues are discussed in the following 

subsections. 

5.8.4.1 Users’ Feelings of Intimidation and Lack of Trust 

Despite the public and voluntary sector managers' efforts to facilitate user participation in 

meetings, managers felt that users did not ‘shape the issues’. In addition, they thought users 

may perceive the meetings to be alienating, too business like, run in a way that excluded 

them and too tightly chaired. In addition, they may ‘lack confidence’, 'feel they are 

inarticulate’ or be ‘intimidated’ by the presence of 'too many professionals', or ‘formalities’. 

“T don't think parents shape any of the issues. I think that the management 

committee is a little bit too rigid and too structured, in that the chair of the 

management committee sets the agenda with the centre manager [various 

people are given a slot] ... then there's five minutes left for any other business 

so... because I think the way the meetings are run at the moment, they are very 

formal and people only talk when they - the impression I get - is that they only 

talk when they feel that it is appropriate to do so.” (Voluntary Sector Manager). 

Some service users may not even really wish to participate. This was thought to be the case 

in relation to some elderly users in particular. In some cases service users would really 

rather prefer the professionals just got on with things. 

**.. how you cope with people who are saying, ‘look you are professional and I 

trust what you say just get on and do it, please’, and you are thinking - well 

how do I indicate really we would like you to have a think about this ... the 
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trouble is it can be an excuse for doing nothing. The fact that doing something 

is difficult could be an excuse for not doing it.” (Local Government Manager). 

Moreover, it may be difficult to ensure accountability even to those users who have elected 

to use the service, as they may not know who to talk to. Even if they do know who to talk 

to, in addition to their concern about losing the one and often only service for which they 

may be desperate, it may not always be possible to ensure that they are able to offer their 

opinion in a confidential setting. Users may have also been unable to reflect how they 

really feel for several other reasons. For instance, based on their past experience they may 

not be able to trust that things will change even if they do say anything. This can lead to a 

great deal of anger and frustration. One manager was particularly concerned about the 

experiences of people with disabilities and ethnic minorities in relation to this point. 

“T think there is a lack of trust from a number of service users with the 

department. I know that this is particularly so with people with a physical 

disability, I’m talking about a very able, intelligent group of people, and also 

from the minority ethnic communities, and I’ve been told of this not only by 

them, but I’ve been told of this also by staff who’ve really tried to do a lot of 

work and have done a lot of good work, but there is still an enormous amount of 

anger and it’s, you know, you keep on talking to us, we keep on telling you 

things, and you never do anything different. So what are you talking to us again 

for? What’s new and what’s different? You take our time, and I’ve actually 

heard one person say, what is it, it?s your white problem so you solve it. Don’t 

come and ask us any more. In a way, if you go on talking to people and asking 

them what they want, and you never make any changes and you never listen, 

what do you expect?” (Local Government Manager). 

Service users might also be: - too frightened to complain; afraid that any comments they do 

make would not be kept confidential; and fearful about jeopardising their relationship with 

those providing the service. This could manifest itself in two ways. Users may be 

concerned about ruining their relationship with: (a) the individual delivering the service 

(someone they may usually get along well with); and (b) the organisation providing the 

service. In addition, they may feel anxious about making a 'fuss' over something they feel 

that perhaps they should not, especially since they really do not want to cause any trouble. 

Moreover, users may be concerned that their feedback would be perceived as criticism and 

their comments resented, even ‘taken out' (at a later date) on the person receiving the 

service which could be them, their parent/relative, or their child. They may also fear losing 

the service. 
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**’.. [ think we check whether we are doing it right, quite regularly. But it's who 

to check with? I mean, if all the feedback you're getting is pretty positive, 

sometimes you wonder if people are just saying it because they're getting a 

service and if they knock it maybe they won't get a service. You feel that 

sometimes. Again, I've got no answers ... A parent might come in, and it's 

trying to get into that, and they might say "Oh everything's rosy, everything's 

great", but maybe they're not 100% happy all the time or whenever, but are 

frightened to say anything, because they don't want to lose the place.” 

(Voluntary Sector Manager). 

5.8.4.2 Charity 

Some local government respondents had a couple of specific concerns about some 

charities. One concern was what a few referred to as the 'benevolent', and 'non-statutory' 

nature of ‘charity’. This may have meant that for some users, rather than regarding the 

services as a 'right' to which they were entitled, they might feel they should be ‘grateful for 

what they receive’. 

“*.. The service users are still very much on the receiving end of something that 
because it ...[is] ... non-statutory there is a sense of 'well we should be grateful 

for all we are getting’. And isn't that always the dilemma with again a charity 

really - the public does not have a right to that service. ... They don't have a 

right to it, so they will always regard it as the icing on the cake won't they? By 

its nature ... 'we have ... got to be grateful and not be overly critical of what 

we're getting’. That is a shame and I guess that is why I think there is quite a 

responsibility on the professionals involved to ensure that there is some 

questions asked and some safe guards built in ... The committee is sort of 

paternalistic really and [so are] the people who are on it ...” (Local 

Government Manager). 

As one user said, she did not want to feel that she had to beg or fight in order to receive the 

service: 

“I would want to feel that I am not having to go to beg to the [voluntary 

organisation] for placements for my daughter ... [the problem is that] ... not 

many parents ... actually fight. It seems to be the odd few who seem to be 

fighting all the way for these play schemes and I am getting a bit fed up of it to 

be truthful now ...” (USER). 

Another accountability concern for many from both sectors was ‘outdated thinking’, 'formal' 

and 'paternalistic structures'. These have to be addressed and a change in culture initiated to 

ensure real advocacy and proper accountability. 
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“«’.. [the users’] frailty is increasing. They’re becoming much more aware of 

what their rights are. So I don’t know if that - in terms of my thinking I just 

feel that we need to upgrade the modernity and the overall thinking of some of 

the agencies. Their culture has to change from within first before I think we 

can get true response in terms of advocacy and discussion.” (Local Government 

Manager). 

“TT] ... would like to see it changed and be more informal, but you see we 

moved it from headquarters to here to be more informal you know ... but it still 

has that ... but it's something fundamental about all the meetings that come out 

of headquarters, they're all ... they all have that sort of flavour about them, do 

you know what I mean?” (Voluntary Sector Manager). 

Linked to this was the issue of how some charities portrayed images which ‘played on' a 

'dependency model' of poverty and disability. Although such imagery, of for instance poor, 

downtrodden individuals, in need of help from those who are more fortunate, may raise a 

large voluntary income for charities, some local government managers were concerned 

about accountability to those who were being portrayed as using the services. 

5.9 Additional Constraints in Facilitating User Accountability 

The voluntary sector’s at times inappropriate attitude toward complaints, the public 

sector’s assumptions about voluntary sector consultation with users, and both sectors’ lack 

of resources, were major constraints to ensuring accountability. 

5.9.1 Attitudes to Complaints 

All voluntary sector respondents reported that although their organisations had complaints 

procedures, voluntary organisations would not encourage people to use them, as they 

would be viewed as negative feedback or criticism. Such feedback, whether informal or 

formal would not be seen as constructive. This attitude was found to be unhelpful by two 

users of one particular service. They felt the organisational response towards complaints 

had the effect of shutting the complainant up. They also felt that this response was 

inappropriate as it left them with the feeling that by complaining, the level, quantity and 

quality of service they may be offered as a result would diminish. 

“They have said that they felt criticised - that you were criticising - and I have 

said ‘well you shouldn't because ... it is my daughter ... if there is something I am 
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not happy with I should be able to speak' ... I think they should ... not feel that 

parents are criticising. I think parents would then feel that they can actually 

speak and not worry about what they are saying and not go home and think 'T 

shouldn't have said that - that could reflect on what respite I am going to get’. 

'Cos let us face it ... [addressed to the other respondent] you are going to say nice 

things so that they are not going to lose you your place ... some parents do do that 

though don't they?” ... (USER). 

On the other hand, a number of voluntary sector managers did not take the same view as 

their organisations. Rather, they gave the impression that, like their local government 

colleagues, they viewed complaints as a healthy sign - 'a way of improving the services' and 

ensuring they ‘didn’t become complacent’. The general belief seemed to be that by 

ensuring that proper systems and procedures are in place and followed, complaints can be 

addressed, patterns detected and appropriate organisational responses found. 

“T know that certainly in my department, on the service development side, we 

don’t see complaints as a negative thing, we actually see it as a positive way of 

improving services. ... Because I think we run the risk of becoming complacent 

if we actually don’t take on board - even the smallest complaint has to be 

logged. Every agency that we use has to have a day book, so they record every 

telephone conversation that comes in from a client, or a carer ... or a care 

assistant. And when I do an audit, for example, I always go and look at the day 

book and I pick up on one or two things and then I do a trail through, to see 

what the response was and what ... record has been kept about their response to 

the query. Now that is as far as I can go for the majority of clients and then I 

would maybe see a pattern emerging with a particular organisation, and that’s 

when I really can start to say “Look, we’ve obviously got this wrong in this area 

for these clients, let’s try and put it right’. Now that’s the only practical thing 

that I can do, at that level. I think I have gone off on a tangent again haven't I? 

[NO]. ... I think as far as social services are concerned and sort of my section, 

alright, there is a commitment to look at complaints, to actually look at the way 

that services are provided.” (Local Government Manager). 

By regarding users’ comments and feedback as valuable, positive and even beneficial 

managers from both sectors hoped that besides encouraging users to say how they really 

felt, their contributions would enable the sectors to develop more appropriate and 

responsive services and policies. 

5.9.2 Public and Voluntary Sector Resources - Time, Human and Fiscal 

All local government and some voluntary sector respondents described their lack of 

resources - time, human and financial as major constraints to user accountability. Even if 
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mechanisms were in place all managers (but particularly public sector respondents) were 

extremely pushed for time to facilitate and monitor the process. 

Question: “ARE YOU SATISFIED THAT THE ORGANISATION TAKES 

SUFFICIENT NOTICE OF ITS USERS’ VIEWS?” Response: “I think it is 

something that we need to work on. [Laughing] It's a relatively new thing isn't 

it to consult users ... and I think it is a very difficult thing and because of the 

way in which we're set up - really lacking in manpower - it's something that I 

think is left because we just don't have the manpower to do it ... on a very small 

scale I did actually do a user survey. ... But I couldn't do that because I just 

haven't got the time.” (Voluntary Sector Manager). 

Question: “IN TERMS OF CONSULTING WITH CONSUMERS - AS 

YOU'VE SAID IT'S A VERY NEW THING - SO HAVE YOU GOT ANY 

IDEAS ABOUT HOW YOU WOULD LIKE TO SEE THAT DEVELOP 

WITHIN [THIS AREA] IF YOU HAD THE RESOURCES?” Response: “If I 

had the resources I would like to do more questionnaires and get feedback from 

[users] ... I think it would be useful if we had occasional meetings with users. 

But I really can't see that [our organisation has the resources] ... - in the fairly 

long term [we] must have the resources to do that.” (Voluntary Sector 

Manager). 

“Tt has been extremely difficult to find time for it - the number of things that we 

are being required to do a lot of things fall to the bottom of the list.” (Local 

Government Manager). 

5.9.3 Public Sector Assumptions about User Consultation 

With the exception of one manager who referred to voluntary organisations’ user 

consultation processes as a 'grey area that we haven't tackled at all yet', nearly all local 

government respondents assumed that voluntary organisations consulted with users on 

behalf of purchasers, 'lobbied purchasers' and ‘advocated on behalf of users’. Many also 

believed that by liaising with their 'partners' they were to a certain extent 'taking users’ 

views into account’. However based on observation and the analysis of the interviews with 

voluntary sector managers and users, there was no specific evidence to support this 

assumption. 
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5.10 Current Initiatives for Ensuring User Accountability 

All managers from both sectors said in one way or another that, above all, they were trying 

to respond to individual need. Examples of initiatives were: 

e ‘an audit of need' although several admitted they were not sure how to do it and were 

seeking money to engage help (Voluntary Sector Manager); 

e ‘devising a leaving questionnaire’ about the service users have received and whether 

there was anything providers could be doing differently (Voluntary Sector Manager); 

e ‘developing a strategy’ for the way the local authority 'consults with and involves 

service users' in the development and monitoring of services; development of the role 

of local voluntary organisations as facilitators and 'advocates' on behalf of ‘potential’ 

and 'current' users and researching 'past' users’ experiences’; 

e ‘development ofa user and carer strategy and policy’; 

e ‘talking to users to develop agreed standards for involving them' (Local Government 

Manager); 

e ‘a development consultant to heighten awareness about users and carers' (Local 

Government Manager); and 

e ‘a Childrens' representation officer’ who initially may focus on producing for example 'a 

leaflet about how children with special needs can complain' (Local Government 

Manager). 

One local government manager observed that to provide services and then ask users what 

they thought about that service was to ‘start from the wrong end’. She considered that the 

only way to ensure user accountability was by conducting research with specific users with 

particular needs, find out how to best address them and then provide a service tailored to 

them. 

“*.. that’s one of the key things that I’ve been trying to do. What’s the best way 

of involving people? And it’s going beyond consultation, I’m not just saying, 

here’s a document, what do you think of it? It’s actually saying, you know, we 

want to look at services for - let me take an example - we want to look at 

services for black, older people - or we want to look at a service for black, 

young women with learning disability. How can we find out what kind of 

service they want? You know, we can’t just dig around in the air. What we 

need to be doing. ... We need to be going to the organisations that represent 

people with learning disabilities, but even more we need to be going to the 

families of people who got, for example, a black young female with a learning 
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disability to really find out what that family want. And if we do ... if we take 

the needs - if we take all these different things into account, then in fact what I 

believe we will do, is we will really ... really get to the heart of what kind of 

service do we want. Because I think just consulting on, this is the service we 

want to provide, - what do you think? Starts from the wrong end. I think you’ve 

got to start really at the sharp end and really work that out.” (Local Government 

Manager). 

This kind of formal initial market research seemed however to be a rare phenomenon. 

5.11. Users' Own Concerns about Both Sectors’ Accountability to 

Them 

Although there was a lot of documentation available about services and policies, which, on 

the whole, users welcomed, at times for some users this amounted to information overload. 

As one service user (a mother of a child with autism) put it to the researcher during coffee 

‘when trying to care for a child (or parent), sometimes with disabilities, often in addition to 

juggling the rest of our lives and family commitments, we face a lot of constraints on our 

time and sometimes it's all we can do to keep afloat' (User - conversation - not transcribed - 

from notes in the research diary). Whilst users were glad to have information, many 

reported that they felt overwhelmed by the jargon and that at times they felt they needed an 

expert to go through everything with them. 

“«.. | have consulted another voluntary organisation about this. They haven't 

got back to me yet ... I was told once that social services have got a legal 

obligation to provide some play provision for children with special needs and 

they are sort of saying 'we haven't seen this we don't know' but I think I have 

found it in section 18 [of the Children Act] ... I think ... but I really could do 

with a professional sitting down and advising ... because some of these things 

the jargon they use could mean totally the opposite to what I am thinking ...” 

(User). 

Also many users described that in addition to having to research the services and their 

entitlements (specifically what, where and how to access them), and learning to negotiate 

their way through the multi-organisational quagmire - with their different structures, 

systems and cultures, they also had to 'push' and 'fight' to be heard. They described this in 

terms of having to make their point many times and in many different ways before they felt 

that it was taken on board. Even then sometimes it wasn’t. They thought this might have 

happened for three reasons. First, users thought that managers felt that views expressed by 
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users were not representative. Second, certain service users said that they thought that they 

were perceived to be 'mouthy,' or a 'troublemaker' and as a result were not taken seriously. 

“Well I asked to be involved at first.” 

Question: “YOU ASKED?” Response: “I asked and it took a few months 

before I actually [became involved] ... and I had to keep asking ...” 

Question: “DID YOU - WHY?” Response: “I don't know ... I kept asking ... I 

know I had to actually say three or four times that I would like to go on the 

steering committee. ... That is something I feel really strongly about so I said 

‘look I want to be on whatever [the name of the committee is] ... I want to be 

involved with [it] ... 'and it sort of went quiet and I actually said it again. 'I 

want to be involved' and the lady - the head one said 'she wants to be involved 

with it'. So if there's issues that we feel strongly about or decision making I 

think we ought to be involved more .... I am hoping feedback will come back 

to me - as usual nothing has ....” 

Question: “FROM WHAT I AM HEARING, FROM WHAT YOU ARE 

SAYING, IS THERE IS A LOT OF YOU HAVING TO ...?” Response: 

“Push.” (User). 

Third, some users felt managers and organisations could not be trusted to take action after 

having consulted with them. 

“*’.. parents were if you like ‘consulted’, but nothing that came out of those 

meetings was ever dealt with or adhered to ... [it was] absolutely terrible 

because when we did become involved ... we put all our concerns/views at the 

consultative meetings and nothing happened so what was the point - it was very 

frustrating.” Question: “WELL THERE IS ‘CONSULTATION' AND 
*“CONSULTATION' ISN'T THERE?” Response: “Absolutely!” (User). 

Some users recognised however, that ensuring accountability to them was a difficult task 

due in part to the diversity of needs. 

Question: “TO WHOM DO YOU FEEL/THINK [THIS ORGANISATION] IS 

ACCOUNTABLE? ...” Response: “ ... it would be on different levels 

[depending] on what the issues were wouldn't it? You know - when you say 

answerable it is a wide thing isn't it?” (User). 

Other users acknowledged that certain individuals in both sectors made an effort to have an 

accountability dialogue with them and encourage their taking part in decision making 

through for instance the advisory group or similar consultation meetings. However, in 

spite of the ‘enabling’ structures and encouraging individuals, users confirmed that 

managers' concerns about the barriers to user participation and accountability were correct. 
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Therefore, in addition to users: 'not knowing who to turn to'; being scared of losing the 

service’; 'not being able to articulate their needs' and 'not wishing to ask' - (see section 

5.8.4.1) for instance, they lacked confidence, were frightened to disagree and thought they 

might hurt people’s feelings. 

“Tt is like going back to school.” (User A). “TI felt like that in the beginning ... I 

used to be like I ain't used to say boo, you know but ...” (User B) “... there has 

been some issues - and I sit there and say 'Oh God' because I am too frightened 

to say .. and ...”. Question: “WHAT ARE YOU FRIGHTENED OF?” 

Response: “Hurting people's feelings. You know ... I don't like to hurt 

people’s feeling. I feel really guilty ... On Friday I felt like packing it in.” (User 

A). 

“T feel as though I'm an onlooker here still, to be perfectly honest ... It's difficult 

isn't it? ... I think that, in quite a lot of cases ... you do tend to feel slightly 

inferior. I mean I look at myself as a parent ... [the voluntary sector manager] 

reassures me many, many times, that I am more than a parent. In a sense most 

of us are and what we have to say is important, but ... I mean I do feel that my 

confidence has grown within [this organisation] ... I have got to know the 

people a little bit better now ... and I realise that I haven't got to agree with 

them all the time and I can say my bit, do you know what I mean?” (User). 

“T just didn't agree with some things so I spoke up. I am not sure whether many 

parents would ... if the parent is still not happy ... and doesn't like to say 'no' - that 

is the problem - where do they turn to?” (User). 

“We feel because we are the only two mums it is difficult. .... It's very hard to 

criticise because they are looking after our children ...” (User). 

They felt inferior and intimidated not only by the formality, but by the professionals, the 

power tactics, 'power titles' and certain personalities. 

Most reported that they became 'silent', usually after making their initial comment because 

they had been made to feel inadequate in some way. Some described how they did not say 

another word sometimes for months or years, whilst others said that they had never spoken 

again. The reasons given included: 

e Some lost and never regained their confidence. Those that did reported that they were 

'made to feel' that they had 'said something stupid’, or talked 'at an inappropriate time 

during the meeting’, or 'under the incorrect agenda item’, 
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oe . at first it is very intimidating ... It's very strange and when somebody 

makes you very aware that you've not done something right, that tends to shut 

you up for the next few meetings.” (User). 

Others felt they would not be taken seriously because of their accent. 'Theirs are very 

posh' and mine is 'Black Country’. 

Certain users wondered what input they could really have, since some said they were 

'‘uneducated' or 'ordinary parents' and the professionals were educated and already knew 

the answers. 

Others wondered about the point of the consultations as they felt that certain managers 

did not 'really listen' to what they were saying. 

“«.. that was a conflict ... now it got quite nasty because they kept on 'oh it is 

only draft and all this' ...but they weren't listening to me and it took me ... I had 

to go to [an advocate] and they came with me ...” (User). 

Sometimes the user representative was the only person of another race at the meeting 

and felt isolated, whilst others who did not speak English felt that, even though there 

was an interpreter present and that people at the meeting were very nice, they would be 

slowing the meeting down, which would inconvenience everybody. 

“T am not afraid of opening my mouth, if I feel it is necessary. I know not all 

parents are [able to] ... and not all parents [would] - maybe where English is 

their second language.” (User). 

In the case of current and potential service users and carers who did not speak English, a 

worker with special responsibility for ensuring user consultation and participation was 

found to be vital to ensuring accountability in one project. After the worker left there was a 

gap between the organisation and the ethnic minority community particularly those who 

could not speak English. This resulted in substantial unmet need. 

“*.. the Asian social worker was ... very good in organising things [since she 

left the project for another job] [the organisation] is unable to meet the demand 

from the community ... and the carers are under-utilised. ...[The organisation] 

needs an Asian social worker because there are a lot of Asians in this borough, 

who do not speak English very well, if at all. So it is difficult for them to 

articulate their needs. [The social worker] was very good because she was able 

to communicate and develop a rapport with many parents ... [The organisation 

initially] complained that we did not come forward and offer ourselves to be 

trained as carers but now there are many of us and a large need and now there 

are many of us carers without work ...” (User). [Translated from Urdu]. 
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Despite the fact that a couple of service users from that group were represented on the 

advisory committee, as soon as the worker left, the accountability link appeared to break, 

as the users found it difficult to participate and contribute to the discussions, without her to 

facilitate that process. 

“T have only been able to attend it twice. It has partly to do with the fact that 

English is not my first language and everyone speaks English at the meetings ... 

[They] are very respectful and make a lot of effort with [us]. They asked us 

about the name [change] of the organisation and involved us in the name 

changing process quite early ...._ We don't know that much about the project. 

They have given us some literature about the project but that is in English, 

although my children are at university and can translate. As you know we are 

not that confident in English. It's not that easy for us to have a conversation in 

English, although we have some understanding.” (User) [Translated from 

Urdu]. 

Although the user liaison meetings appeared to be an excellent accountability mechanism 

in theory, in practice the researcher found in certain cases that they had not been functional 

for quite some time. One particularly sad illustration of this was when the researcher 

visited an elderly day care service to specifically interview the user liaison committee 

members. Unfortunately unbeknown to the manager, who had set up the meeting between 

the researcher and the user representatives, all were all found to have died several months 

before. 

On the whole, users who were interviewed were fairly positive about the services they were 

receiving. In general, they said that service providers were 'caring' and 'flexible' and their 

main complaint appeared to be that although they felt 'lucky' to have the services, there 

were many other people who were not benefiting because there was so little provision. 

In addition, further constraints on facilitating user accountability, were found to be attitudes 

to complaints - particularly in some voluntary sector organisations - and a lack of public 

and voluntary sector resources - time, human and fiscal, and public sector assumptions 

about user consultation. 
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§.12 Creating a Culture of and Commitment to User Accountability 

It was found that users and managers tended to view organisations imbued with an 

organisational and managerial ‘culture of accountability! as ‘accountable’. Accountability 

in these organisations was not solely dependent upon the existing organisational enabling 

structures, mechanisms and procedures that were in place. Rather, managers in 

‘accountable organisations’, of whatever structure, placed a high priority on and were 

committed to user accountability. User accountability was not just a matter of involving 

users in meetings. It was more about 'process' - how managers ensured that users were 

involved and were made to feel comfortable to approach any member of staff in the 

organisation. Users were definitely encouraged to know they had rights and to say how they 

felt. User views were actively sought. 

“*’.. But I feel here that there is such a good rapport between parents and staff 

anyway. ... Most of the parents take the problems to the staff ...” Question: 

‘DO YOU FEEL THAT IF THERE WAS AN ISSUE THAT THEY WOULD 

DEFINITELY LISTEN?” Response: “Oh yes I definitely do”. Question: “SO 

THERE IS A GOOD ATMOSPHERE HERE?” Response: “Very good... . If 

you make a suggestion or say I'd rather this was not on or I'd rather you did not 

encourage or discourage this it is taken on board.” (User). 

“*.,. the support if you have got a problem with anything you can just talk to the 

co-ordinator and she will just try her best to sort anything out ... we actually 

had equal opportunities - everyone is entitled to their own say - everyone has 

got rights - as individuals, so yes very much so ... basically if you are upset or 

you don't want to do something or something like that you are not happy and 

you just go and see [any member of staff] ... anything we say she will take it 

back. ... so she asks us every week ...” (User). 

Voluntary sector managers’ focus was on the whole ethos and atmosphere of the 

organisation. They cited: being '‘informal', ‘being democratic’; ensuring ‘equal 

opportunities'; encouraging positive and negative feedback and advocacy on behalf of 

users; not ‘being afraid of complaints or admitting failure’; encouraging a climate of 'trust' 

and continuously evaluating what they were doing as vital to creating this accountability 

culture. Accountable organisations were seen as listening organisations. 

“So it's creating the atmosphere where parents can come in and say ‘I'm not 

happy with this’. And I think that's the hardest part, it's creating that 

atmosphere, to get the parents, to get that trust where they can come in and 

criticise. Because at the end of the day we're seen as the professionals, and 

there has been times when staff see themselves as professionals and I'm saying 
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“You are the professionals, you can't do your job unless the parents do theirs’. 

Team work. So that's the hardest part, it's building up that trust.” (Voluntary 

Sector Manager). 

“Tf I'm not providing a good service, ... listening to them, listening to what they 

want, well then why am I here? Because I need to be hearing what they're 

saying ... but ultimately it's the children that I'm accountable to, in a sense, 

because ... the children come here for a purpose and a reason, and if I'm just 

doing ‘unto them’, if I'm abusing them, then I'm not better than ... their parent 

[who is abusing them] ... how can I be expected to try and work with the 

parent? Although we work with the parents, [and] the children, especially 

sometimes being advocates for the children, especially when it comes to ... 

going through case reviews, or child protection issues. People saying "Oh well 

we've spoken to the parents", but no - I'm concerned about this child, what are 

you going to do about the child? OK I know you're working with the mum or 

the dad, but what are you doing about the child? So ... an advocate making 

referrals on their behalf ... at the end of the day I'm accountable to the child.” 

(Voluntary Sector Manager). 

“Accountability is from the organisation - to the parents and from the carers to 

the parents. Everybody has their own role/responsibilities we know our role 

and are fulfilling our responsibilities. If there are any complaints from either 

the parents or carer they all approach the organisation to sort out problems.” 

(User) [Translated from Urdu]. 

Some service users (particularly parents, children and young people) were involved in 

networks. Being involved in networks gave users support and confidence, authority and 

legitimacy to ensure that organisations were accountable to them. Being networked enabled 

users to realise that the service purchasers and providers were not working in a vacuum and 

that other organisations would hear what was going on. This would help to foster an 

ambience of accountability. 

“We are being listened to more now.” Question: “WHY'S THAT THEN, 

WHY DO YOU THINK YOU ARE BEING LISTENED TO?” Response: “I 

think because we've got our own support groups outside of this, [she - 

indicating to the other respondent] has got her support group, I've got my 

support group. And we both attend a regional support group of parents, so we 

do tend to voice our opinions. Issues are brought up. You know if we've got 

an issue we voice it to the parents and then we come back here. If we feel that 

there's an issue we'll discuss it there - we'll bring it back ... yes ... Fifteen 

parents there, which is good ... I'm the chair person of the parent support group 

for leisure services ... I'm on different committees that type of thing ... So we 

always know what's going on in one of the groups ...” (User A). Question: 

“AND YOU SUPPORT ONE ANOTHER?” Response: “Yes we do.” (User 

B). 
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Managers in organisations for which user accountability was central were not only acutely 

aware of user networks, but also some were also involved in some of them. So these 

managers realised that when some users spoke at meetings, they were very often not just 

speaking for themselves, but were in fact also representing others’ views. 

“.. [mean you always get the same group of parents who want to contribute or 

you tend to, but yes, there were certainly other people's ideas coming through 

.... (Voluntary Sector Manager). 

“Well, we have a ‘representatives’ committee' ... from all of the voluntary users 

of the group meet four times a year here and talk with [the co ordinator] about 

all of our fears, about the ways things are happening ... how the groups are 

working. She also enlightens us as to things that are going on ... with regards 

to special needs play schemes, education, things that she's found out that she 

thinks we might not have found out. We're then able to go back to our groups 

and inform our groups about these things that are happening. ... we've all I 

think, all the voluntary groups have found that very useful. And then from the 

reps’ group, I was asked to sit on the management committee. ... Maybe that's 

why she asked me to talk to you ... We learn a lot from each other here. As a 

group I don't think we make a 'group' complaint or suggestion. We tend to do it 

as individuals. But within the newsletter, we share what we have done ....” 

(User). 

Even when users were not 'networked' (and this was true particularly of most of the elderly 

and young people with learning disabilities in the study) their views were still considered to 

be of importance and a valuable contribution in itself by accountable organisations. 

5.13 Users’ and Managers’ Ideas for Ensuring Accountability to Users 

in the Future 

Ideas for ensuring accountability to users in future from managers in both sectors and users 

included: 'a users’ conference’; 'development of the advocacy role on behalf of users as a 

recognised role of voluntary sector workers and managers'; 'making formal meetings more 

informal’; ensuring space for ‘opportunities for questions or issues users or user 

representatives wish to raise within meetings’; 'availability of minutes of meetings on a 

notice board'; organisational mechanisms for facilitating user networking; payment and or 

expenses and training and support for service users. 

“Give us some money. (Chuckling).” Question: “FOR WHAT?” Response: 

“Pay us for what we do. Talk to parents and find their views and reporting 

back.” (User A). “When you say give us some money - it is like the telephone 
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bills we have, I mean the amount of phone calls I have to make concerning here 

... you know my husband goes mad” (User B). “I have to pay £6.00 per week 

telephone stamps towards me phone bill.” Question: © “WHAT ELSE?” 

Response: “Well transport as well - I pick up people who lives far out ... but 

wants to come, so I pick people up ...” (User A). “But this is about here ... they 

will give transport for here ... I think we need more training on how to get 

grants and things like that. We did venture into it. They gave us these thick 

books, didn't they, and said go through it ...” (User B). 

“T think we could do with going on courses - assertiveness courses, [it is] 

difficult to speak [to] ... the agenda and everything.” (User). 

According to most public sector managers, a key challenge in ensuring user accountability 

in the future would be in making sure that both sectors will really be able to keep listening 

and ensuring that they get an 'accurate view'. If they were to become complacent both the 

policy makers and deliverers would be in danger of not ensuring that the services were 

relevant, responsive and flexible. If voluntary organisations deliver what users want, users 

will inevitably support them and ensure that local authority purchasers know about it. 

**.. [think voluntary organisations have got to keep their fingers on the pulse of 

what is actually happening nationally. ... [telephone ringing drowns out voice 

of respondent]. ... Maybe they’ve got to listen to their users as well ... they’ve 

got to be providing what users want. Because if they’re providing what users 

want then users are going to be saying to the authority, ‘look, they’re doing 

what I want so please pay for it'. But I still think there is this vital role for 

voluntaries to keep that spirit of independence and still try and look further 

ahead and beyond, but they will only do that by listening to users as well.” 

(Local Government Manager). 

Managers from both sectors were also concerned and proactively thinking about the issue 

of how to ensure accountability to service users. At the time of the study, a couple of local 

authority and charity managers were beginning to try to develop an understanding of the 

experiences of users. All local government sector managers were beginning to try to apply 

a number of approaches with regard to starting to take responsibility for non-accountability 

to users. 

5.14. Summary and Conclusion 

Despite the changes, for example: - users making more demands on policy makers and 

service deliverers; services being more needs led than before contracting; managers trying 
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to increase and facilitate user participation in decision-making about services that affected 

them, a number of difficulties were encountered in ensuring user accountability. 

Local government and some voluntary sector managers’ concerns about the barriers to 

ensuring accountability to users included issues around the themes of: user choice, user 

representativeness, user needs, and trust and confidentiality between the users and the 

service deliverers. Other concerns related to the difficulties in managing user preferences 

and resource constraints in an increasing regulatory environment; the non-statutory nature 

of charities and not knowing who the potential users of services may be. 

Users’ own concerns about the services they were receiving included having too much 

information and the need to learn to navigate their way around complex organisational 

structures and systems. They also described: their lack of confidence and self esteem; their 

feelings of intimidation and isolation and about being labelled as agitators; having to fight 

and push their way through organisational defences before they were heard; negative 

organisational responses to certain feedback which was perceived as criticism, which users 

were aware was at times not appreciated. Service users also reported their anxieties in 

relation to complaining or raising issues of concern. They worried about upsetting service 

providers as this could lead to anger or retaliation, which could be taken out on them or 

their parent, or child, at a later date. They were also afraid that if they complained about the 

only service, for which they were often desperate, it could be withdrawn. 

In reality, with one or two notable exceptions, the critical factors of effective dialogue, 

communication and trust seem to have been significant by their absence in the sectors’ 

relationships with users. Progress towards user accountable services, from either a 

consumerist perspective (which involves users through finding out about and addressing 

their needs, as well as checking that they are satisfied), and or a democratic perspective 

(which involves users in decision-making, as it is assumed to be their right) (Robson and 

Locke, 1997), was found to be extremely slow and often even non-existent. 

Only two service delivery organisations were considered to be accountable to users by both 

managers and users. This was possible because they had structures in place, which enabled 

user participation in decision-making and had established an organisational ethos and 
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management culture of user accountability. They were committed to user accountability as 

a two-way process, a theme that played itself out across the entire service. User 

participation in decision-making about policies that affected their lives was regarded as 

vital in terms of informing professional practice and in relation to improving services. In 

these organisations, both the positive and negative views of users were considered to be of 

great value and were supported. Users were not seen as complainants. Concerns shared 

between managers and users were not considered by managers as an admission of failure. 

Managers in these organisations were also aware of (and some were even involved in) user 

networks. 

Having drawn out the findings in Chapter 4 and Chapter 5, the next chapter will provide a 

theoretical framework for understanding the accountability relationships between the 

public sector, the voluntary sector and the service users in the context of POSC. According 

to Glaser and Strauss (1967), this forms the ‘grounded’ basis of this thesis. 
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CHAPTER 6 

Theoretical Framework of Accountability in the Context of 
Purchase of Service Contracting 

“In a sense, the Market is like the trout and the Clan like the salmon, each a 

beautiful, highly specialised species which requires uncommon conditions for 
survival. In comparison, the Bureaucratic method of control is the catfish - 

clumsy, ugly, but able to live in the widest possible range of environments and 

ultimately the dominant species’”’ (Ouchi, 1979: 840). 

as . exit requires nothing but a clear cut either - or decision, voice is 

essentially an art constantly evolving in new directions ... “(Hirschman, 1970: 

43). 

“ce . the industrial network approach may be thought of as making the 

assumption that economic systems have the properties of a liquid. On the one 

hand the atoms and molecules do move, and collide, but less quickly than in a 
gas. On the other hand inter-atomic forces are relatively strong and viscous 

liquids like glass do have a structure. The movement of individual bodies is 

constrained by the forces emanating from other bodies close to them. These 

relationships are strong but not immutable. Such is the picture that we believe 

best fits many, if not all, economic systems. Unfortunately it seems likely that 

one other feature of the physical analogy may also be applicable in economic 

systems. Liquid systems are much more complex to model ... [industrial 

networks] have always existed in one form or another. They are the result, we 
believe, of some of the basic characteristics of individuals and_ the 

organisations they create ... networks constrain but also offer opportunities; 
reduce uncertainty and allow specialisation; provide co-ordination but not 

control” (Axelsson and Easton, 1992: xv). 

6.1 Introduction 

Drawing on the literature from economics, sociology, political science and organisational 

behaviour, this chapter constructs a theoretical framework in order to understand 

accountability relationships from three perspectives - the public sector (in this case the 

local government purchaser), the voluntary sector (the charity provider) and the service 

users of ‘purchased’ or ‘contracted out’ services. The development of the framework is 

represented by a series of figures throughout the chapter. 
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Specifically, it applies four key approaches to conceptualise the operation of and the 

processes involved in accountability. These are the ideas of: Ouchi (1991; 1980; 1979) - 

‘Bureaucracies, Markets and Clans’; Axelsson and Easton (1992) - ‘Industrial Networks’; 

Hirschman (1970) - ‘Exit and Voice’ and Dahl (1957) and Pfeffer, (1992) - ‘Power’”. 

These approaches are being combined to conceptualise accountability relationships for the 

first time. 

6.2 Defining the Concepts - Bureaucracy, Market and Clan 

The chapter begins by employing Ouchi’s (1991; 1980; 1979) framework of ‘bureaucracy, 

market and clan’, to analyse inter-sectoral, inter-organisational and user accountability 

relationships, both prior to as well as after, the introduction of purchase of service 

contracting (POSC). Accountability relationships between the sectors and the service users 

are analysed using these three mechanisms for mediating transactions. Under certain 

specific conditions, each of these mechanisms offers the most efficient means for a 

mediation of transactions between parties. Put more simply, each offers the lowest 

transaction costs — (i.e. the activities that refer to the costs of managing a transaction). This 

includes: (a) the costs of writing a contract; and (b) those arising from the related 

uncertainty and risk. 

6.2.1 Bureaucratic Accountability 

Prior to the introduction of ‘contracts’ and ‘service level agreements’, voluntary 

organisations [charities] were mostly wholly or partly funded through grant-aid - the 

principal government funding mechanism prior to and during the 1980s. Charities’ 

activities were primarily monitored and accountability ensured through Weber’s 

‘bureaucratic model’ described by Ouchi (1980) as one that “operates fundamentally 

according to a system of rules, hierarchical surveillance, evaluation and direction. 

Managers have a set of standards to which behaviour can be compared in order to ensure 

control. This is the norm of legitimate authority” (Ouchi 1980: 130). This is indicated in 

Figure 6 a. 

  

’ This chapter brings together the concepts of ‘clan’ (Ouchi, 1980), ‘networks as relationships’ (Axelsson and 

Easton, 1992), ‘exit’ and ‘voice’ (Hirschman, 1970) and ‘power’ (Dahl, 1957; Pfeffer, 1992). Any reference 

to these concepts will be made within single inverted commas. This denotes that reference is being made to 
the specific authors concerned, but does so, without breaking the flow of the argument. 
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Figure 6a 

Theoretical Framework of Accountability 

under Purchase of Service Contracting (POSC) 
  

a 

PRE Grant-Aid 
CON CNG Bureaucracy (Ouchi, 1980) 

      

This was the case because bureaucratic relations were the most efficient means of 

mediation (Ouchi, 1991; 1980; 1979). Furthermore, of the charities studied, those that had 

previously been funded via grant-aid delivered services where “performance ambiguity ... 

[was] ... moderately high” (Ouchi, 1980: 129). In other words, because services were 

either highly specialised or even unique, it may have been difficult to determine their value 

and judge their quality. In addition, since the service deliverers and the grantors had 

moderately high goal incongruence, (i.e. the sectors did not necessarily share goals), both 

parties accepted bureaucratic forms of monitoring and accountability under these 

conditions (Ouchi, 1980). This was not only because this was the most efficient, but it was 

also the most equitable. 

6.2.2. Government Intention - Market or Quasi-Market Accountability 

As discussed in Chapter 1, public choice theory and the New Institutional Economics 

(NIE) influenced government policy in the 1980s and early 1990s. The end of the post-war 

consensus on the welfare state together with accusations of ignoring the real needs of 

service users or taxpayers, led to a change in government policy during this period. 

As a result, government intention was to move away from grant-aid and bureaucratic forms 

of monitoring and replace this with contracts and service level agreements and market 

forms of accountability. This is indicated in the second box in Figure 6 b. 

Figure 6b 

Theoretical Framework of Accountability 

under Purchase of Service Contracting (POSC) 
  a 

  
  

    

PRE Grant-Aid 
CONTRACTING Bureaucracy (Ouchi, 1980) 

a 

GOVERNMENT Contracts or Service Level Agreements 
INTENTION Market (Ouchi, 1980) 
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It was envisaged that charities’ activities would be co-ordinated through the market created 

when “ ... potential sellers are brought into contact with potential buyers and a means of 

exchange is available ...” (Bannock et al, 1987: 262) or “... quasi-market ...”’ (Le Grand, 

1993: 3). The quasi-market would be market in nature in the sense that it would involve “ 

... the introduction of market competition between independent providers into the system of 

“ 
service provision’. It would be quasi “ ... in that, unlike ‘pure’ markets, purchasing is not 

financed by consumers themselves from their own budgets; instead ... financed from a 

predetermined budget paid ultimately by tax revenues ... [In addition] ... the relevant 

purchasing decisions ... [were] ... not even undertaken by the consumer, but by the care 

manager or by some other agent within the SSD [Social Service Department]....” (Le 

Grand, 1993: 3 - 4). 

The introduction of the new ‘quasi-market’ systems and private sector managerial practices 

(Barnes and Prior, 1998), transformed the nature of public service delivery in Britain (Le 

Grand, 1993). In this system, as in a market, the transactions consist of contractual 

relationships between two parties and are mediated by the price mechanism “in which the 

existence of a competitive market reassures both parties that the terms of exchange are 

equitable” (Ouchi 1980: 130). In the context of either a market or ‘quasi-market’, it is 

assumed that the responsiveness and accountability of providers to purchaser organisations 

and their clients - the service users - would be ensured through the creation and extension 

of choice. In other words, if either the purchaser (or the service users) were dissatisfied 

with the quality of the services provided, they would be able to move their custom 

elsewhere. In this case, users of the services provided by organisation A would, if they so 

wished, be able to move from organisation A to one or ideally several other organisations, 

for instance, organisations B, C or D offering the same or at least similar services. 

Hirschman (1970: 4) refers to this economic response mechanism as the “ ... exit option ... 

” He describes ‘exit’ as the ability to find an alternative. 

In a market/‘quasi-market’, the threat of ‘exit’ also ensures that each of the service delivery 

organisations maintain a fair price and good standard of service. If they do not they will 

lose their favoured status. “Some customers stop buying the firm’s products or some 

members leave the organisation: this is the exit option ... revenues drop, membership 

declines ... management searches for ways ... to correct whatever ... [has] ... led to exit” 

(Hirschman 1970: 4). 
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According to Ouchi (1991; 1980; 1979), this mechanism of mediation is efficient when 

there is little performance ambiguity, as the parties tolerate relatively “high levels of goal 

incongruence or opportunism” (Ouchi, 1980: 135), and where one takes advantage of the 

situation, in order to benefit from it (Ouchi 1991; 1980; 1979). 

6.2.3 Neither Bureaucratic Accountability, Nor Quasi-Market Accountability 

Despite government policy and intention however, the study found that a competitive 

market/ ‘quasi-market’ had not been created. The reasons for this are complex and are 

given, together with an alternative explanation for how accountability is ensured within 

POSC, throughout the rest of this chapter. 

In a competitive market/ ‘quasi-market’ there is more than one buyer and one seller. 

However, the research found that there was only one buyer (the public sector local 

government purchaser) and one seller (the voluntary organisation - charity), - a 

‘monopsony’ and a ‘monopoly’ situation. In addition, there were few ‘exit’ opportunities 

for either the purchaser or the provider. In other words, there was usually only one charity 

with sufficient experience and expertise that was in a position to provide services on behalf 

of the purchaser. Thus, local government effectively had no choice but to purchase services 

from these particular providers, at least in the short to medium term. 

Even if the monopoly situation were addressed such that there was an increase in providers 

from the independent sector, as indeed was the intention, it is unlikely that a competitive 

market/‘quasi-market’ would develop, at least for the foreseeable future. In relation to the 

services that were researched for the study, there would still only be one buyer. This was 

principally for the reason that budget allocation remains with the agent acting on the 

clients’ behalf, rather than under the control of the clients themselves (Le Grand, 1993). 

Moreover, there would inevitably be a need for local services within the geographical 

boundaries of the local government area, for which there would be little, if any, 

competition from other local authorities. 

Ouchi (1980: 133) refers to the situation where there is a lack of alternative purchasers and 

providers as “ ... bilateral monopoly ... ” which leads to “ ... small numbers bargaining ... 

”. In other words, the current provider would have an advantage over any other bidding 

for the same contract for two reasons. Firstly, the current provider would have gained 

experience from already having done the job. Secondly, other potential providers would 
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have to pay start-up costs which may be substantial and this would mean that bidding for 

such a contract would not be economically viable (Williamson, 1985). 

Given the introduction of purchase of service contracting (POSC), the replacement of 

bureaucratic systems of allocation and bureaucratic mechanisms of accountability solely 

with market/‘quasi- market’ mechanisms, would have been inappropriate, as they would 

not ensure accountability for two main reasons. Firstly, because of the non-existence of a 

real market/‘quasi-market’ in terms of both purchasers and providers, there was a lack of 

‘exit? opportunities and market accountability. Secondly, because of each sectors’ 

interdependence. This latter point is further developed in section 6.3. 

6.3 Conceptualising Accountability Relationships in POSC 

The study found that there was a high level of interdependence between the local 

government purchaser and the voluntary sector charity provider. It is crucial to understand 

the nature of and the reasons for this interdependence, as it is central to the way in which 

this thesis conceptualises accountability between the sectors. 

Figure 6c 

Theoretical Framework of Accountability 

under Purchase of Service Contracting (POSC) 
  

a 

PRE Grant-Aid 
COND Aaa Bureaucracy (Ouchi, 1980) 
  

  a 

      

  
  

      

GOVERNMENT Contracts or Service Level Agreements 

NCR Market (Ouchi, 1980) 

Charitable Voluntary Public Sector 

Sector (Local Government 

(Provider) Interdependent Purchaser) 

dialogue, communication, 

close monitoring (Ouchi 
- increased competitive environment from 1980) in short term leads to - government policy and legislation in 

which CVS can seek funding trust, shared goals, relation to health & welfare 

- declining voluntary income - 'partnerships' - specialised services where performance 

- specialised even unique nature of services - complementarity of ambiguity is high and goal incongruence 

to be provided objectives is low (Ouchi, 1980) 

- few if any alternative purchasers or - strong stable and durable - few if any alternative providers or sellers 

oO buyers relationship (Axelsson & from which to purchase 
6 Easton, 1992) 
. Policy Implementors - contracts bind organisations Policy Makers 

Dyadic network actor legally Dyadic network actor 
(Axelsson & Easton, 1992) (Axelsson & Easton, 1992)   

  

  
  

Nie 
no exit (Hirschman, 1970) due to: 

- bilateral monopoly(monopsony and monopoly) 

small numbers bargaining (Ouchi, 1980) 
- need to co-operate 

- interest in avoiding continual conflict 

- social bonds (Axelsson & Easton, 1992) 

- inertia and motives other than short-run profit maximisation (Axelsson & Easton, 1992) 
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In Figure 6c, the fact that the two sectors are interdependent is indicated in the middle box, 

which is flanked on either side by the ‘public sector’ and the ‘voluntary sector’. The 

following points made in the subsections relate to these three boxes ‘interdependent’, 

‘public sector’ and ‘voluntary sector’. 

6.3.1 Nature of and Reasons for Interdependence 

Prior to POSC, the level of interdependence between the sectors was negligible. 

Government made and implemented policy. Charities applied to government for a grant to 

implement their own charitable and policy objectives. However, under POSC the level of 

interdependence between the sectors has increased and become significant. The inter- 

linked reasons for this are as follows. 

On the one hand, central government policy and legislation in relation to POSC has led the 

public sector (local government) to become dependent on other sectors. Since the 

legislation requires that a significant proportion of services have to be ‘contracted out’ by 

local government to the independent sector, the former have become dependent on the 

latter for delivering purchased services on their behalf. The independent sector, of which 

the voluntary sector is part, is now funded often through contracts and service level 

agreements to implement government policy. 

On the other hand, initially the main reason for the charities’ dependence on local 

government is due to the increased competitive environment from which they can seek 

funding. Although in this study, the voluntary sector was not, at least in the short term, 

solely dependent upon the public sector for their total income; in the longer term, if (as 

several predict) they experience a decline in their current and projected level of income 

from certain traditional voluntary sources (such as legacies - for instance), this may mean 

that they will have to cast their net wider, in order to search for finance to continue funding 

their service delivery activities. They may need POSC as much as the public sector. 

Interdependence between the purchaser and provider was found to be further increased by: 

(a) the specialised and at times even unique nature of services that few organisations had 

the expertise and experience to deliver; and (b) the lack of a real market/‘quasi-market’ and 

hence the lack of ‘exit’ opportunities for either sector. 
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6.3.2 Interdependence — Accountability 

Given the interdependent relationship between the purchaser and provider, neither 

market/‘quasi-market’ nor bureaucratic forms of accountability are appropriate for the 

contemporary situation. This is because in the case of market/‘quasi-market’ 

accountability, 

this mechanism of mediation is not efficient due to the high performance ambiguity (in 

relation to the service) and high goal incongruence (between the sectors). The 

“ 
market/‘quasi-market’ relationship would fail due “... to the confluence of opportunism 

with small numbers bargaining ....”’ (Ouchi 1980: 133). In other words, each party would 

try to take advantage of the other. When a market fails, since exchange relationships can 

move from one domain to another (Ouchi, 1980), the inefficiencies of a bureaucratic 

organisation are preferred. 

In accountability terms however, bureaucratic monitoring forms would be unsuitable for 

two reasons. In the first instance, given that POSC has been introduced, it would no longer 

be appropriate or even possible to monitor the contract through bureaucratic mechanisms, 

as they would only provide partial information. This would be problematic because 

without a competitive market (which would have provided reassurance that the terms of 

the exchange were equitable) to maintain the exchange, each sector would have to take on 

complete and extensive contracting. This would mean that they would incur very high 

costs of surveillance and enforcement. In other words, since they would have to set out a 

specification of requirements in the contract or service level agreement and monitor what 

was actually provided (which would involve a series of complex judgements), the process 

would become too expensive and too complex to administer (Ouchi 1979: 836). 

The study found that the sectors were working “ ...in conditions of severely incomplete 

information ...”’ (Mackintosh, 2000: 13) and with necessarily incomplete and often largely 

implicit contracts that: 

(a) could not be specified fully in advance; and 

(b) were based on unstated understandings. 

In such circumstances, if it cannot be taken for granted that the other party is dealing 

honestly, explicit evaluation and auditing would have to increase to the point at which the 
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transaction costs would become so high they would be “... unbearable ...”” (Ouchi 1980: 

134). 

In the second instance, since bureaucratic mechanisms fail “ ... when tasks become highly 

unique ... or ambiguous ... ’ (Ouchi 1980: 134 - 5) bureaucratic monitoring forms would 

also be unsuitable. This is because in this study services were highly specialised, 

intangible, often delivered by people with expertise and quality was not easily judged 

(Watt, 1998). 

As a result of failure by both market/‘quasi-market’ and bureaucratic forms of monitoring 

and accountability, and also the need to ensure accountability under POSC, other 

mechanisms “... that have a lower cost but achieve the same sorts of aims as transactions 

costs ...”’ (Le Grand, 2000), have developed. These alternative mechanisms are described 

in the following sections. 

6.3.3 Accountability, Social Relations, Clan, Network and Voice 

The rest of the chapter argues that the application of classical and neo-classical economic 

concepts, derived from the utilitarian tradition, which assume that rational self-interested 

behaviour is affected only minimally by social relations, are not by themselves appropriate 

to conceptualising accountability in the current context. Although at first sight Ouchi’s 

framework is interesting, helpful, and a convenient abstraction, it only explains a fragment 

of what is going on. The reality is rather more complex. Rather, the research findings 

support Knoke and Kuklinski’s (1991) observation, that individualistic explanations, which 

assume that facile switching among easily available alternatives takes place, ignore “ ... 

the social contexts within which the social actor is embedded ...”’ (Knoke and Kuklinski, 

1991: 173). 

Thus although the study found that accountability was being partially ensured through a 

combination of aspects of both market/‘quasi-market’ (via contracts and service level 

agreements for instance) and bureaucratic (quantitative and qualitative) monitoring 

mechanisms, as “ ... in other parts of economic life, the overlay of social relations on what 

may ... [have begun] ... in purely economic transactions play a crucial role ... 

(Granovetter, 1985: 498). Accountability, was primarily ensured between the sectors 
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through the sole form of mediation remaining - the ‘clan’ within the context of one and or 

several ‘networks’. The “ ... clan ... ” (Ouchi, 1980: 132) is a group with “ ... close 

personal connections with one another ... ” (Giddens, 1989: 295) or “ ... an organic 

association ... ’’ which despite resembling “ ... a kin network ... ” does not “ ... include 

blood relations ...”’ (Durkheim, 1933, cited in Ouchi, 1980: 132). 

Definitions of ‘networks’ vary. However, in relation to the research findings, Cook and 

“e 
Emersons’ definition is useful. They conceptualise ‘networks’ as “ ... sets of two or more 

connected exchange relationships ... ”’ (Cook and Emerson, 1978: 725, cited in Axelsson, 

1992: 243). This set of two exchange relationships between local government and the 

charity referred to in the industrial network literature as “ ... dyad ... ” (Smith and Laage- 

“ 
Hellman, 1992: 44) or dyadic network actors, were “... linked together in such a way that 

events occurring in one location of the network ... [had] ... predictable consequences for 

events occurring in other network locations ....”” (Yamagishi, Gilmore and Cook 1988: 

835). They were part of a“... social system involving many other actors, who ... [were] 

... Significant reference points in one another’s decisions ... ” (Knoke and Kuklinski 1991: 

173). 

Since the specific focus of this research was to examine the inter-organisational 

relationship between the voluntary sector (charities), and the public sector (local 

government) and their relationships with users, the concept of exchange ‘networks’ used in 

isolation however, is not considered sufficient. Instead, networks are observed through the 

metaphor of ‘networks as relationships’ (Easton, 1992). 

Although Easton (1992) acknowledges that in order to understand ‘networks’, relationships 

need to be studied, he argues that the difference between the industrial networks approach 

(INA) which uses this metaphor, and other perspectives'® is that the INA’s focus is on the 

network, rather than on the organisation, or the individual relationship. The INA adds to 

the interaction approach, for instance, knowledge that the focal relationship cannot be 

managed in isolation from other relationships. The networks in which each sector was 

involved were a channel to other relationships, through which they could access resources. 

  

10 é : 3 
For example: ‘the interaction approach’; ‘the resource dependence model’; ‘theories of social exchange’ 

and; ‘communication and social networks’. 
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In addition, accountability of providers to purchasers and to service users for service 

delivery was also ensured through what Hirschman (1970: 4) refers to as the political 

response mechanism - “... voice ... ” (i.e. other’s say or view). ‘Voice’ is the way 

individuals can influence a service or an organisation through: (a) articulating their 

opinions and feedback; or (b) ensuring that their dissatisfaction and complaints are 

registered via their protests. This is the case irrespective of whether or not the ‘exit’ option 

exists. 

Under conditions of uncertainty, loose coupling and ambiguity, where precise and reliable 

measurement are not always possible, the clan is the most appropriate mediation 

mechanism as it operates by: (a) encouraging experimentation and variety; and (b) 

“ 
stressing values. Clans rely upon a . relatively complete socialisation process (i.e. 

common social agreements between members about what constitutes proper behaviour), 

which effectively eradicates goal incongruence ... ” between individuals and organisations 

(Ouchi, 1979: 833). So, although there is an information system, an outsider cannot 

quickly gain access to information concerning the decision rules used in the organisation 

(Ouchi, 1979). Moreover, since it is likely that individual and organisational interests will 

overlap, “ ... opportunism is unlikely and equity in rewards can be achieved at relatively 

little transaction costs .... ’’ (Ouchi, 1980: 136). 

In other words, because actors do not behave as atoms outside a social context, the study 

found that the relationships between the sectors were not atomistic. Instead accountability 

« 
relationships, which according to Easton (1992: 9) imply “ ... a measure of control over 

the other organisation and through that organisation, the environment ..., ” were 

embedded in concrete, personal relations and structures (or networks) of ongoing systems 

of social relations (Knoke and Kuklinski, 1991; Granovetter, 1985). 

Having defined and located the concepts of ‘networks as relationships’, ‘clan’, ‘exit’ and 

‘voice’, they are applied together to conceptualise the accountability relationships between 

the three central “ ... actors ... ” which Cook (1977: 63) defines as “ ... individuals ... 

collective actors or corporate groups ...”’. In this case, the purchaser and the provider on 

the one hand, and between them and the service users on the other. 
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6.4 The Contracting Process and the Relationship between the Dyadic 

Network Actors 

In relation to this study, the research found in part that within the context of a network, the 

‘dyad’, due to the initial “ ... mutual orientation - the precondition for the existence ... ” 

of their inter-organisational relationship (i.e. as a result of their transactions, in which 

something of value was exchanged), they developed ‘dependence’ on one another (Easton, 

1992: 8; Ouchi, 1980). 

Over time, the ‘dyad’s’ interdependence increased. This was as a result of the formal, 

direct (organisation to organisation), and legal ‘bond’ between them (i.e. the contracting 

process, which cemented the inter-sectoral relationship together); and the ‘investments’ 

each had made in the relationship. 

6.4.1 The Dyad’s Mutual Investment 

Moreover, over time each ‘invested’ quite heavily in the relationship, in terms of people’s 

time and effort in the development of their expertise in relation not only to the service, but 

also to the requirements of the specific local authority purchaser. As the relationship 

became more established, the ‘dyad’ committed resources over and above what was 

required to execute their current exchanges. 

In other words, they invested both in each other and in building assets for the future, within 

given technological and economic constraints. This included, for example, individuals 

from both sectors: 

(a) acquiring specific knowledge in relation to one another — such as legislative 

requirements, funding cycles, monitoring procedures; 

(b) adjusting services and processes according to one another’s requirements, which 

Easton refers to as “... rhythms ... ” (Easton, 1992: 13); and 

(c) developing and establishing good social relationships, so as to ensure that the policy 

makers and implementors were ‘in sync’ with one another (ibid). 

Such specific investments, which Williamson (1985: 32) refers to as “asset specificity”, 

meant that the inter-organisational relationship became “ ...stable and durable ...” 

(Easton, 1992: 3). This meant that not only would it be difficult for either sector to 
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terminate the contract or service level agreement, at least in the short term, but also that 

there would be little alternative use-value for the investment, should the agreement be 

terminated. 

6.4.2 The Dyad Legally Bound with Incongruent Objectives 

Local government organisations and charities were legally bound by a bureaucratic 

mechanism - a written document - sometimes in the form of a contract, but more usually a 

service level agreement. Thus the provider received money from the purchaser in exchange 

for delivering specified services to users. 

6.4.3 The Dyad, POSC and Congruent Objectives 

Prior to POSC under the system of grant-aid, each sector had its own policy objectives, 

which were also probably incongruent. Under POSC, given that many voluntary sector 

organisations (charities) became responsible for implementing government policy, the 

‘dyadic network actors’ realised that they needed to co-operate with one another, in order 

to meet need more appropriately. Although during the contracting process, the initial 

difficulties with and time taken in establishing the relationship between the dyadic network 

actors was, according to Ouchi (1980), principally due to each actor’s shared concern that 

they had only partially congruous objectives in relation to the agreement. Having 

established their relationship, they developed shared and congruent objectives. Therefore, 

at least in relation to the specific service, the goals of the charity and those of the 

purchasing authority moved from being incongruent to congruent, which Ouchi (1980: 

> 
129), refers to as “ ... low incongruence ...”’. 

6.4.4 Monitoring and Transactions Costs 

Against this background, and given the choice and circumstances, the research found that 

in order to increase services and effectiveness through cost reduction, knowledge and skill 

sharing, the dyad was not only “ ... prepared ...” but also expected “ ... to interact ...” 

(Easton, 1992: 9). In order to do so however, they had to be able to either: (a) trust each 

other; or (b) closely monitor each other. 
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Costs of carrying out transactions (or of mediating exchanges) between parties arise, 

according to Ouchi, (1980: 130) “... when it is difficult to determine the value of a good or 

service”’ either due to its “underlying nature ... or from lack of trust between the parties ... 

[in other words, a transaction cost] ... is any activity which is engaged in to satisfy each 

party to an exchange that the value given and received is in accord with his or her 

expectations ...”. or “... the costs that attend completing transactions by one institutional 

mode rather than another ....” (Williamson 1975: 1-2). 

The research results showed that in the early stages of the contracting process, which was 

new territory for both actors, the transaction costs were high, since initially the ‘dyadic 

network actors’ did not know or trust one another. Added to this, given that the written 

agreement was implicit and incomplete, understandings with reference to standards needed 

time to develop (Mackintosh, 2000). 

Each sector was initially concerned about the motives of the other and this resulted in 

purchasers and providers having to monitor each other very closely at the beginning of 

their relationship (Ouchi, 1980). This occurred for two reasons. First, the sectors were in 

the process of establishing a new and long-term relationship and since trust has to be 

earned, this took time. Second, the study found that because of the nature of the services 

that were involved - which tended to be both specialised and at times even unique in nature 

- and since the provider required expert knowledge of how best and most efficiently to 

deliver the service to the user, there was a lack of tangibility and some ambiguity, in 

performance measurement terms, in relation to particular aspects of service delivery. It 

was therefore difficult for the purchaser to assess certain areas of the provider’s 

performance because of their “ ... high performance ambiguity ...”” (Ouchi, 1980: 135). 

6.4.5 Dialogue, Communication and Trust between the Dyad 

As the ‘dyad’ became knowledgeable about one another, they established ‘dialogue’ and 

‘communication’ and their relationship characterised “ ... by learning ...”’ (Easton, 1992: 

9) and a “ ... process of mutual shaping ...”’ (Mackintosh, 2000: 1) developed into one of 

mutual exchange, based on ‘respect’ for and ‘trust’ in one another (see Chapter 4). Their 

relationship, which began with the process of establishing the written agreement, 

developed alongside the formal contracting system and was, as Spurgeon et al (1997) also 
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found, arguably as, if not more significant to ensuring accountability, as the document 

itself. 

Trust is a concept that like ‘accountability’ and ‘the voluntary sector’ has many definitions. 

Coulson (1998) in a review of recent American literature found sixteen. Mishra’s (1996) 

definition is favoured in relation to this study, as it was found to be the most appropriate. 

Mishra (1996) defines trust as “... one party’s willingness to be vulnerable to another 

party based on the belief that the latter party is: (a) competent, (b) open, (c) concerned, 

and (d) reliable ...” (cited in Kramer and Tyler, 1996: 265). In Mishra’s (1996) terms, trust 

is voluntary, includes a belief that the other party is trustworthy, and is based on instinct, 

calculation and experience (Coulson, 1998). 

Coulson’s (1998: 32) observations in relation to the development of trust, as a process of 

learning that grows through use were certainly found to be pertinent in relation to this 

study. In specific terms, his view that trust starts “ ... with calculation ...” develops “ 

with experience ...”’ and may eventually “... reach a point where it is as much a matter of 

intuition and instinct as of calculation ...” was found to be the case with reference to the 

inter-sectoral relationship. 

A circular trust relationship developed between the ‘dyad’ or inter-organisational actors, 

“ce 
where “ ... goodwill trust ...”. (Sako, 1992: 38), comprising “ ... mutual expectations of 

open commitment ...”’ to one another, led to increased mutual dependence, which bred 

further ‘goodwill trust’. In other words, one sector could not just depend on the other, to 

not act opportunistically, deceive the other through cheating, or withholding information, 

or deliberately misleading the other. The sectors were committed to one another. Put 

simply, they were willing to do more than was formally expected, and could trust one 

another. 

Underlying this mutual exchange Ouchi (1979: 838) argues is a “ ... norm of reciprocity ... 

” - a basic social agreement shared by all members that are party to the transaction - 

without which the ‘transactional network’ would not function efficiently (Ouchi, 1991). 

Moreover, since the sectors were part of a network, they also benefited from their ability to 

‘ ... exploit network access ...”’ (Easton, 1992: 9). In other words, they were able to gain 

access to beneficial or even vital resources. 
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Over time, since the dyadic network actors had certain aims, principles and values in 

common, they also appear to have developed shared goals specifically in relation to the 

contracted out service (for example, the delivery of good high quality services to users). 

“ 
Easton (1992: 9) refers to this sharing of goals or objectives as . complementarity of 

objectives ... ”. Ouchi (1980: 129) describes this in terms of the actors having low “ 

goal incongruence ... ”. This, together with increased trust and the establishment of norms 

and institutions (i.e. the investments in the relationship), lowered the transaction costs, by 

reducing the time commitment required to monitor through traditional systems and formal 

legal contracts (The Economist, 1995). 

6.4.6 Strong Bonds, Strong Ties and Partnerships 

Also by this stage, since each actor had ‘invested’ quite heavily and specifically in the 

relationship they began to develop strong bonds (Axelsson and Easton, 1992). These 

strongly bonded relationships between ‘dyadic network actors’ were not only expressed in 

the form of the written and formal contract or service level agreement, but also as “ 

strong ... ties ...”’ (Granovetter, 1973: 1363) defined by “... emotion, obligation, range, 

and durability ...”’ (Tilly, 1998: 50) or social bonds, which Morgan (1998: 170) refers to as 

the “ ... informal organisation ...”’. In general, these strong ties between the sectors were 

found to sustain solidarity, trust and commitment (Tilly, 1998: 50). 

Moreover, this research revealed that social exchange, which was the result of associations 

between individuals, particularly “ ... boundary personnel ...” (for instance, the local 

government manager and the local voluntary sector manager responsible for delivering the 

service), extended beyond each organisation (Hall, 1996: 229). Over time the dyad formed 

a “ ... close-knit ... dense ... network ... ” (Granovetter, 1973: 1370). This was a very 

important factor in terms of facilitating the smooth operation and continuation of the inter- 

sectoral relationship, which the ‘dyad’ referred to as ‘partnerships’. In the new 

partnership, this study found as Checkland’s (1997), that although contracts and 

contracting played a part in the accountability process, they did not drive it. Although the 

contract served both as a valuable reference point for those with a continuing involvement 

with the service, as well as a mechanism, which protected both ‘partners’, and at times 

users, it was only one half of the ‘contract accountability’ relationship. The other half 

comprised the relationship, which extended well beyond the formal contract terms. 
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In network analytical terms, once organisations bond together in this way, they are not “ ... 

free to dissolve those bonds at will ...” (Easton, 1992: 10). The study found that this was 

so for several reasons. These include legal ties through the contract or similar agreement; 

the unique nature of many of the services being provided; the lack of competition in terms 

of alternative specialist providers; and the development of social ties, social links, and “ ... 

“ 
social capital ...”’ defined as . the ability of people to work together for common 

purposes in groups or organisations ... ” (Fukuyama, 1995: 10), between the sectors. 

In addition, the costs associated with: 

(a) searching for new providers; 

(b) establishing new relationships; 

(c) preparing and monitoring contracts, which are seldom complete; 

(d) recovering and or replacing broken relationships; 

far exceed “... the normal costs of supervising a contract ...”’ (Coulson, 1998: 4). 

Furthermore, given: 

(a) the relatively low risk associated with dealing with known providers; 

(b) the likelihood that the purchaser and provider have established personal relationships, 

which they value (given that the same people have probably dealt with each other for 

several years) (Granovetter, 1985); and 

(c) that “... cooperation between two parties at any given time increases with the time 

horizon of their relationship ....” (Tirole: 1986: 201) 

it was not in either party’s interest to end the relationship. The ‘social capital’ generated as 

a result of the development of trust in the relationship between the sectors, meant that the 

stakes of not cooperating had become too high (Tirole, 1986). 

The relationships between the dyadic network actors described throughout this section are 

illustrated in Figure 6d. 
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A very good example of just such a legally and socially bonded organisation was brought 

home to the researcher when she visited a welfare service to talk to some service users 

(parents of children with various special needs) about accountability. The service, one of a 

number offered by the charity, was funded in large part by the local authority. It had its 

own management committee on which the users were represented. 

On the whole, the service users I interviewed felt that the project coordinator 
encouraged their participation in decision making and service delivery and they 

were very happy with the way in which the services were developing, largely 

due to their involvement. However, a recent issue caused alarm for many of the 
stakeholders in the organisation, particularly for the service users, the project 
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coordinator of the charity, the local authority project officer, and the director of 

social services. 

The project provided a meeting place for parents and children with special 

needs. It was located within an industrial estate away from any public transport 

routes. As the project became more well known, more parents came with their 

children. More recently this caused intermittent problems, as there were not 

enough car and mini bus parking spaces to meet the growing need. There were 

however plenty of car parking spaces available in the surrounding business unit 

car parks, which the project coordinator and parents noticed were hardly ever 
used. As the users' visits were for a couple of hours in length, a few times a 

year only, and since the businesses had expressed their support publicly 

through high profile donations and local newspaper advertisements, the parents 
and the coordinator thought that the businesses would not mind 

accommodating them until they moved to bigger premises with ample car 

parking later in the year. 

However, this assumption was incorrect. Some of the businesses did mind and 

decided that a representative of one of the organisations should contact the 

local charity and ‘voice’ their concerns. A managing director of one of the 

companies telephoned the director of the charity with whom he played golf and 
said that because of his accountability to his shareholders, he had a duty not to 

put off prospective customers. He felt that, unfortunate as this may be, the 

businesses may withdraw any potential future donations should the parents 

continue to park on their premises. 

The director of the charity, fearing the loss of voluntary income telephoned the 
coordinator to tell her that as they had an accountability to their donors, he was 

therefore planning to write to users to advise them that the services would be 

withdrawn should they park there again. The coordinator vehemently protested 
and asked the director to whom he thought the charity was being accountable, 

to service users or to the donors? She also questioned the local businesses' 

accountability to the users. Why, for example, didn't the businesses themselves 
confront the users, perhaps even threaten to clamp their vehicles, if they were 

so concerned about the users' trespassing. The director informed her that during 

the conversation the businesses' representative had explained that they felt 

uneasy about complaining to the users, in part because they recognised the 
difficulty about parking and also because the users' children had disabilities. 

They did not wish to appear heartless, although they were concerned that it 

might affect their custom. 

The co-ordinator proposed to her manager that she would ask users for their 

suggestions in dealing with the parking problem, since her management style 
was democratic and she did not believe in merely paying lip service to user 

participation in decision making. She also informed him that if he were to 
threaten to withdraw services, this would not only bring the organisations' 

client accountability into question, but would also break the terms and 
conditions of the contract with the local authority. As a consequence, the 
project would lose some of the current and any future statutory funding and 
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their relationship would be jeopardised. The director informed her that he was 

likely to write anyway. 

Concerned that her protestations fell on deaf ears, the project coordinator 

discussed these anxieties with her colleague, the monitoring officer at the local 

authority, who in turn voiced her worries to the director of the charity. The 

director of the charity then telephoned the monitoring officer's manager, the 

director of social services. The latter confirmed that the contract would be 

broken if he wrote to users threatening to withdraw any services (Kumar, 1996: 

247-249). 

This case study can be used to illustrate many themes. However, in the context of network 

analysis, it demonstrates that one of the reasons the charity was able to remain steadfast 

when faced with this conflict of multiple accountabilities, was because the local charity’s 

co-ordinator was able to draw on support from her local government network, with which 

she had strong ties (Granovetter, 1973). The threat of withdrawal of the service was 

avoided because the charity and the local authority were not only ‘partners’ but they were 

also legally bound. In addition, they were able to rely on one another due to their trust for 

‘ 
one another. One trust relationship was at a “... personal ...”’ level between the managers 

“ 
from each sector and another was at an “ ... impersonal ... ’”’ (Newman, 1998: 48) level 

embodied in the contractual agreement. This protected both organisations and the service 

users. 

6.4.8 Stable, Predictable and Able to Withstand Change 

In addition, it was found that because the bonded organisations relationship adjusted 

gradually in response to external and internal forces in the network, they were “ ...stable 

...”’ (Easton, 1992: 23), continuous, sustained (Granovetter, 1985) and predictable but not 

“.. static ...”’ (Easton, 1992: 23). In addition, as predicted by Easton (1992: 10), the study 

found in one particular instance that the inter-sectoral relationship was both able and well 

“ 
equipped . to withstand a disruptive force ....”. All aspects of the inter-sectoral 

relationship discussed so far are illustrated in Figure 6e in the box ‘transactional network’. 
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6.5 Uncertainty, Stability, Dependence and Power 

Network connections can be positive or negative, depending on whether one relation 

affects the other positively or negatively. Negatively connected networks create 

competition for resources, whereas positively connected networks do not. When a positive 

connection exists, exchange in one relation facilitates exchange in another relation 

(Yamagishi, Gilmore and Cook, 1988: 834-5). 

In this study, the ‘dyadic network actors’ were found to be “ ... positively connected ...” 

(Yamagishi, Gilmore and Cook, 1988: 838). Their mutual and “ ... strong degree of 

dependence ...” (Easton, 1992: 10), where each partner could only obtain the resource they 
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required from the other, together with their ‘strong ties’ (Granovetter, 1973) were the 

apparent motives for the formation of this robust inter-organisational relationship (Easton, 

1992: 17). In other words, the ‘dyad’ decided that the benefits that would accrue from the 

association, in terms of the reduction in uncertainty and the increase in stability, would 

outweigh any costs to them. For instance, there would be a steady income stream for the 

provider and good quality services for the purchaser and service users. 

6.5.1 Resource Dependency, Mutual Investment and Social Relations 

The formation of their strong inter-sectoral relationship can however only be partly 

explained in resource dependency and mutual investment terms. Granovetter (1985: 498) 

“ 
argues that it is also related to “... the desire of individuals to derive pleasure from the 

social interaction that accompanies their daily work, a pleasure that would be 

considerably blunted by spot-market procedures requiring new and strange work partners 

each day”. 

6.5.2 Power, Control and Interdependence 

The downside of the dyadic relationship however relates to issues of power and control 

which derive “ ... from resource dependencies ... ” (Cook, 1977: 66). Although there is no 

clear and consistent definition of power, most organisational theorists refer to Dahl (1957), 

who views power in terms of one individual’s ability to get another individual to do 

something they would not have done otherwise. The power variable, according to Pffeffer 

(1992 cited in Hall, 1996: 112), “... is a relational one ...”. Power is complex and can be 

used consciously or implicitly. It is only really meaningful if it is exercised in relation to 

another person or group. Moreover if “ ... power is asymmetrically distributed the 

relationship will be difficult to manage and the benefits for the junior partner less easy to 

realise ...”’ (Easton, 1992: 10). 

In terms of this exchange network, the dyad’s mutual orientation and interdependency, due 

“ 
in part to “ ... the local scarcity of resources ...’’ (Yamagishi, Gilmore and Cook, 1988: 

849-850) determined the distribution of power. However, as predicted by Easton (1992), 

although the ‘dyad’ were found to be managing their ‘focal’ accountability relationship 

very well, they found it more difficult to manage their other relationships with other actors 

within the wider network. In this case, the power and accountability relationship between 
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the dyad was symmetrical — however, the dyad’s accountability relationship with service 

users was more problematic (see Chapter 5), and the distribution of power was 

asymmetrical. The reasons for this are as follows. 

“ 
Since each ‘dyadic network actor’ was not “... mutually substitutable ...”’ (Astley and 

Zajac, 1990: 496) they could “... exert some amount of influence on the other ...” (Astley 

and Zajac, 1990: 483). Because of this, they were dependent on each other. This resulted in 

there being a balance in power relations between the sectors. In other words, power was 

symmetrically distributed. Since the local government purchaser needed the charity to 

deliver non-routine, specialist services, charities became powerful in this situation because 

of their expertise (Hall 1996: 104). On the other hand, since the charities needed local 

government to fund their service delivery activities, the purchaser was in a powerful 

position in relation to the provider. The dyad were therefore found to have a 

horizontal power relationship ...’’ (Hall, 1996: 117). 

However, since alternative purchasers or providers were not easily available the ‘dyad’ 

could not easily change counterparts. This led to the creation of a dense web of social 

relations, a close knit network (Granovetter, 1985). The downside of both their horizontal 

power relationship and the ‘web’ meant that each was found to have less bargaining power 

and could become constrained (Axelsson and Easton, 1992). In the long run, this may lead 

the ‘dyad’ to decide that either: (a) the costs (of their being dependent upon one particular 

source) outweigh the benefits of the relationship; or (b) despite the choice and availability 

of other organisations with which to have relationships, the benefits that can accrue from a 

relationship with one specific organisation outweigh the costs. Under these conditions that 

“ 
have arisen as a result of the social relations web, the . rules of optimum resource 

” 
allocation fail ...”” (Easton, 1992: 6), “... inertia ...” is introduced “... into the system ... 

and any increase or decrease in efficiency can be explained (Granovetter, 1985). 

6.6 Exit and Voice 

As a result of the ‘dyadic network actors’ initial ‘mutual orientation’ and subsequent 

‘mutual exchange’, ‘dependence’, ‘bonds’ and ‘investments’ each had made in the other, 

each actor not only recognised their need to co-operate, but also had an interest in avoiding 

continual conflict. The study found that the lack of opportunities for finding alternative 
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providers made the ‘exit’ (Hirschman, 1970) option difficult. This is the case certainly in 

the short term. However, given the importance of social relations between the sectors it 

may also be difficult in the medium to long term. 

The dyad found another mechanism of accountability where views and concerns in relation 

to policy and service delivery could be raised. This device or mechanism, which was 

mentioned earlier in terms of the ‘clan’ was ‘voice’ which is “... relatively efficient as 

market failure increases ...”’ (Paul, 1991: 16). ‘Voice’, according to Hirschman, (1970) is 

the antithesis of ‘exit’ a “ ... messy concept ... ” and ranges from “ ... faint grumbling to 

violent protest ... ”’ (Hirschman, 1970: 16). The idea behind ‘voice’ is not to escape from 

“.. an objectionable state of affairs ... ” (Hirschman, 1970: 30). Rather, it is to 

individually or collectively lobby management either directly in charge of service delivery 

or at a higher level, in order to change the policies and practices of the organisation, 

through various types of action and protest, including mobilising public opinion 

(Hirschman, 1970). 

6.6.1 Voice and the Relationship within the Dyad 

While the inter-sectoral actors addressed the problems associated with implicit contracting, 

they did so at the cost of creating others. Thus although in theory the mechanism of ‘voice’ 

was available to each of the ‘triadic network actors’ (Easton and Lundgren, 1992: 90) (i.e. 

each sector and the service users), in practice, the opportunities for expressing ‘voice’ were 

found to differ. 

The research found that the ‘dyadic network actors’ used ‘voice’ very effectively in 

relation to one another, both when establishing their partnership and as part of their 

ongoing relationship. In the inter-sectoral relationship (i.e. between the local government 

purchaser and the charity) ‘voice’ was more often than not found to be forceful, strong and 

played a major role in ensuring inter-organisational accountability. The socialised 

explanation for this is that their relationship is embedded (Granovetter, 1985). If, for 

instance, the relationship resulted from the pursuit of self-interest by rational atomised 

individuals, the sectors would have no need for bargaining, negotiation or mutual 

adjustment through recurrent or continuing relationships and therefore no need for the role 

of ‘voice’ to develop in the way that it did. 

176



CHAPTER 6 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

Despite the lack of opportunities for either the purchaser or the provider to ‘exit’ and take 

their business elsewhere, contrary to what may be assumed to be the case under these 

circumstances, they remained in a powerful position vis a vis each other in terms of 

voicing their views. This is in part because each had the “ ... maximum incentive to cajole, 

threaten, and otherwise induce the ... [other organisation] ... to pay attention ... [to their] 

... needs and tastes ...”” (Hirschman, 1970: 65-66). The dyad was equally vociferous with 

one another for the following couple of reasons. 

Firstly, the local government purchaser makes policy and is responsible for its 

implementation. In the context of POSC, organisations from the independent sector deliver 

services on behalf of government. Therefore, in order for elected politicians to remain 

publicly accountable for policy implementation via in this case the charities, they and the 

public sector administrators and managers have good reason to ensure services delivered to 

users (who are also sometimes voters) are as promised. If they do not, service users can 

for instance visit their councillors in their surgeries to hold them to account, they can 

threaten to go to the media, or they could of course ultimately register their dissatisfaction 

through elections via the democratic accountability mechanism. 

Having said this however, it must be acknowledged that the electoral mechanism is less 

than perfect. Elections do not necessarily make members accountable (Day and Klein, 

1987) and they are infrequent and are not usually about one particular issue, but a range of 

issues influenced by other national and local events. As Rose (1985: 4) points out, to “ 

make organisations exclusively accountable through the ballot box is to bury individual 

preferences among tens of millions of votes, and to centralise authority in a very large 

bureaucratic ministry ....”. 

Nevertheless, the point remains that being able to ensure accountability through the elected 

policy makers is an important check. As Rose (1985: 21) argues, “Governors receive 

information from the governed, not in the blunt and often ambiguous form of a national 

election result, but in a form specific to a particular service ....”. This can be used in part, 

to motivate elected officials to ensure that those who are responsible to them, deliver 

through the policy implementors, who may or may not be outside the public sector. 
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Although strongly bonded relationships define ‘networks’, other kinds of relationships 

exist in ‘networks’, which can have a significant effect on their operation. For instance, 

‘ 
potential relationships “... change the context in which a focal relationship operates, since 

they offer visible alternatives ...”’ (Easton, 1992: 15). Thus, the purchaser and provider are 

far from powerless because the strength of their ‘voice’ as a ‘mechanism of recuperation’ 

(Hirschman, 1970: 82) is backed up by the perception of all concerned that there is the 

possibility of either actor to ‘exit’, although in reality, as was argued earlier, there is no 

possibility of ‘exit’ in the short to medium term. Therefore, each has an excellent motive to 

ensure they listen to what the other wants. 

Should the provider not carry out policy as required by the purchaser, they perceive that 

they could lose their funding. On the other hand, should the purchaser not listen to the 

provider’s input when making policy they could lose a very valuable service deliverer with 

specialist expertise. In this situation, it is well understood by both actors that there is a 

possibility of ‘exit’, although only in the medium - long term. 

6.7 Voice and the Relationships between the Dyad and Users 

In contrast, although service users were presented with a range of mechanisms and 

opportunities for consultation (for example membership of advisory groups) to encourage 

their input and enable them to ‘voice’ their opinions and concerns, (see Chapter 5), this 

study found that in most organisations the users’ ‘voice’ remains faint, weak and at times 

even mute. Thus these mechanisms did not prove to be a very efficacious way of ensuring 

accountability to users. Service users were not ‘properly’ accounted to since “... proper 

accountability ... requires a measure of control by customers / society in both the process 

and the content of accountability ...”’ (Leat, 1988: 21). This is considered to be the case for 

two main reasons. First, although formal opportunities existed in theory, in practice they 

were not always functional. 

Second, when they were functional, although service users sometimes attended these 

meetings, they found them to be very intimidating and disempowering fora in which to 

raise issues. This was for several reasons, many of which are illustrated in Figure 6f 

overleaf and are discussed in the following sections. 

178



CHAPTER 6 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

6.7.1 Power and Inequality at Meetings 

Some service users found the nature of the occasion - a formal meeting with its seating 

arrangements and the employment of complex and apparently rational instruments such as 

bureaucratic rules and procedures, which may or may not have been intended to aid task 

performance (for instance, an ‘agenda’ and ‘speaking through the chair’) - to be 

overwhelming. Such meetings did not present an ideal context for users to feel able to 

speak freely, truly or sincerely. This was because not only were service users ignored when 

they did raise issues, but they were also discouraged from raising them. Examples given 

included someone else in the group pointing out to them that: 

(a) they were not speaking to the correct agenda item; 

(b) the issue that they have raised was not on the agenda; and 

(c) they should be brief when making contributions. 

6.7.2 Power, Minutes of Meetings and Agenda Setting 

In terms of this study, the research revealed that issues were kept very firmly off the 

agenda by denying a platform or voice to critics. Schattschneider (1960: 37) argues that 

“ this is done because the “... only way to preserve private power ratios is to keep conflicts 

out of the public arena ....”. Lukes (1974: 18) describes this situation as one that leads to “ 

...nondecisions ...”. This resulted both in issues remaining unarticulated and the avoidance 

of decisions. This is the most successful exercise of power, as the power-holders (i.e. those 

with power) can maintain their power unquestioned and ensure that conflicting views are 

never raised. By exercising their power in this way, those with power ensure that those 

without power do not either have the chance to challenge the power-holders’ interests, or 

to see issues being debated. In addition, if and when users were successful in relation to 

raising their concerns, they were often not recorded in the minutes. Moreover, service 

users were also shut out of the process in terms of setting the agenda for these meetings. 

Thus getting issues onto the agenda in the first place, where users tried to do so, was not 

only a struggle but could also be seen as a challenge. In one instance, one such demand by 

a service user was met with incredulity and this created an intense visible interpersonal 

clash. 
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The prevention of an issue being publicly aired in this way is explained by Bachrach and 

Baratz (1970: 49), who describe this in terms of the creation and reinforcement of barriers 

to “ ... potential demands for change ...”’. In addition, Zald (1970: 225) argues that the “... 

, 
desire to avoid disruption of solidarity ...”. means that individuals and/or groups confine 

decision-making to safe issues. As a result, they retain power and maintain the status quo 

as 
by “... shaping, sustaining and benefiting from a favourable bias in the system ...” 

(Bachrach and Baratz, 1970: 51). Lukes (1974: 23) adds to this that the prevention of 

conflict from arising in the first place is the most “ ... effective and insidious use of power 

6.7.3 Power, Language and Professional Defensiveness 

The findings of this research resonated closely with Alexander’s (1999) study on user 

participation at meetings. In both Alexander’s (1999) research and this study, service users 

“ce , 
experienced being kept at a distance by the professionals. This “ ... distancing ... ’’ was 

achieved through the use of language, jargon and management discourse, and created “ ... 

a semantic barrier to inclusion ...”’ (Alexander, 1999: 45). He argues that this is not only 

antithetical to good practice in terms of participation, but is also a very effective way of 

disempowering and silencing users. 

In addition, both studies found that some professionals could be defensive which meant 

that they sometimes sent out signals to users that “ ... their professional training ... [made] 

... them unassailable ... ” (Alexander, 1999: 45). Barnes and Prior (1996: 56) add to this 

that the “ ... dominance of ... ‘expert’ knowledge, and the assumption of its superiority, is 

one of the factors excluding lay people from exercising an effective voice in their 

relationships with service providers ”’. 

Furthermore, since this research found that service users both perceived and experienced 

the professionals ‘not really listening to them’, (see Chapter 5), this made them feel 

uncomfortable and think that their views were seen as somehow less relevant than those of 

the professionals. The effect of all these factors was that service users experienced 

accountability as “ ... ‘power over’ ... ” them, rather than as “ ... ‘power for’ ... 

(Wadsworth, 1991: 27) them, and this rendered user voices weak, and at times even mute. 
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6.7.4 Gender, Class, Race and Education 

In addition, another reason that some service users may have found the meetings difficult 

was due to other, and perhaps not so overt, factors such as their gender, race, class, and 

educational background. Some of these covert factors were articulated by service users 

(see Chapter 5) while others, such as gender and class were noted during the course of 

fieldwork!!, 

Gender, race, class and education are important factors in terms of accountability, for two 

reasons. First, many decisions made in the context of health and social welfare delivery 

have particular significance for women. This is because many users of services are women, 

in part because they take responsibility for the contacts that young children and elderly 

relatives have (Downey, 1986) with health and welfare services and many of whom also 

“ belong to . marginalised groups ... ”’ (Hutton, 1999: 173). Second, those who are 

involved in policy-making and at the higher levels of management, not just in the public 

sector, but also in the voluntary sector organisations involved in the study, tended to be 

white, middle-class, well-educated, able-bodied men. This is not to say that they are not 

competent to make decisions relating to users with different backgrounds to their own. 

However, given their privileged background this may mean that they are ‘emotionally 

remote from many of the issues they are discussing’ (Ferlie et al, 1994). In addition, since 

it is likely that they will not have shared similar life experiences to the users their 

organisations serve, it is even more imperative that they ensure service users’ views are 

taken on board. “They need to know about people with different characteristics and seek 

their views in order that they can provide an appropriate service for them ....”’ (Cooper et 

al, 1995: 63). 

6.7.5. Weak User Voice and the Struggle for Political Control 

Service users’ ‘weak voice’ in relation to the ‘dyad’ was because they felt disempowered 

by the meetings, which were the most obvious instances of the exercise of power. A 

“ce 
political view of these arrangements would suggest that such mechanisms “... are often 

  

11 Although gender, race, class, education, status and the professions were important factors in curtailing 

accountability as they helped to silence service users, the thesis does not examine these factors in detail for 

two reasons. First, the researcher argues that all these factors are subsumed within the issue of power. 

Second, she further argues that to examine these issues in any depth would detract from the focus of this 

thesis. However, she does acknowledge that each is very important in its own right and suggests that these 

are perhaps areas for further research. 
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best understood as products and reflections of a struggle for political control. 

Organisational structure can be used to divide or marginalise ... rules and regulations can 

provide powerful weapons in gaining an advantage ...” (Morgan 1998: 165). 

6.7.6 Symbolic and Ceremonial Accountability 

The research found that accountability to service users through the ‘voice’ mechanism was 

therefore symbolic rather than real (Bolman and Deal, 1985). In other words, in reality 

the meetings, which were supposedly intended to serve as an instrument of user 

accountability and where service users were represented, were both “ ... ceremonial ... ” 

(Bolman and Deal, 1985: 162) and ritualistic in nature. That is not to say that ceremonies 

“ 
and rituals are not important. They are, as they serve to “ ... socialise, stabilise, reduce 

anxieties and ambiguities, and convey messages to external constituencies ... ’ (Bolman 

and Deal, 1985: 159-160). However, since the purpose of these meetings was to ensure 

user accountability, they did not achieve this. 

Instead of facilitating legitimate user participation, this study found that these meetings 

oe 
were used merely for “ ... informing ... ” and “ ... placation ... ” of users and actually 

offered limited scope for effective involvement of and accountability to users (Arnstein, 

1969: 217). Arnstein (1969), in her typology of participation, characterises ‘informing’ as 

the placing of emphasis on one-way communication. In this case, the flow of information 

was from the ‘dyad’ to service users, with no channel open for feedback and no power to 

ensure that their views would be “ ... heeded by the powerful ... ” (ibid). She describes 

placation as “ ... simply a higher level of tokenism because the ground rules allow have- 

nots to advise, but retain for the powerholders the continued right to decide ... ” (ibid). 

Unfortunately for all the reasons given, any genuine concerns raised by users viewed as 

contentious issues were driven underground. This was done by the ‘dyad’ to give the 

impression that all was well in terms of user accountability. This is of concern because as 

“ 
Arnstein (1969: 220) concludes, if the user representatives “... are not accountable to a 

constituency in the community and if the traditional power elite hold the majority of seats, 

the have-nots can be easily outvoted and outfoxed ....”. 
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6.7.7. The Dyad, the Triad and Trust 

The situation between the ‘dyadic network actors’ on the other hand could not have been 

more dissimilar. The sectors were engaged in an accountability dialogue which according 

to MaClintock and Ison (1994: 2) is “ ... a process that is often talked about, but 

apparently rarely understood ... ”. This dialogue took the form of “... an ongoing process 

of discussion in order to resolve misunderstandings and ambiguities ... ” (Lorenz, 1991: 

186). Through “ ... sustained collective inquiry into the processes, assumptions, and 

certainties that compose everyday experience ...”’ (Isaacs, 1993: 25), the ‘dyad’ were “ 

led beyond their initial positions, to take account of others and move towards a richer, 

more comprehensive view, a ‘fusion of horizons’...”” (Ranson and Stewart, 1998: 249), out 

of which new possibilities emerged. The ‘dyad’ were in a “ ... web of inclusion ... 

characterised by trust, support encouragement and mutual respect ... ” (Morgan, 1998: 

130) 

This was not found to be the case between the ‘dyadic network actors’ and the ‘triadic 

network actors’. The service users were neither party to this dialogue with the ‘dyad’ nor 

part of the inclusive close-knit, dense web or network (Granovetter, 1973). Although 

service users were members of the network, they were only weakly tied (Granovetter, 

1973) to it, because their ties were characterised by “ ... fleeting, neutral, narrrow, and 

discretionary ... ” features (Tilly, 1998: 50). In addition, because the ‘dyad’ was operating 

as a ‘clan’, it also excluded service users. Whether conscious or not, exclusion was easily 

achieved (Gaster and Deakin, 1998). 

Furthermore, there was found to be little trust between the ‘dyad’ (i.e. sectors) and the 

‘triad’ (i.e. service users). This finding — the lack of trust at least on the part of users - is 

explained by Barnes and Prior (1998) in their work on the welfare consumer. They argue 

that, given the shift from hierarchical to market systems of welfare, where users have been 

encouraged to relate to providers through a framework of rights and entitlements, the 

relationship has become complex, highly problematic and trust has become eroded. 

6.8 Users’ Exclusion from the Accountability Process 

Other reasons for users being excluded from the accountability process are complex. For 

reasons of clarity they have been separated into two sub-sections: users’ own constraints 

and managerial or structural limitations. 

184



CHAPTER 6 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

6.8.1 Users’ Own Constraints 

Users’ own constraints which are discussed in the following sub-sections comprised: ‘low 

voice and low exit’; ‘general unwillingness to complain’; ‘service users not wishing to be 

disloyal’; and the service users’ ‘lack of both ability and willingness to boycott services’. 

6.8.1.1 Low Voice and Low Exit 

First and crucially, due to the lack of perceived and actual competition amongst providers, 

service users’ ‘voice’ was not backed up by their ‘threat of exit’ to a rival organisation. 

Service users and providers were well aware that users cannot receive similar services 

locally elsewhere. In sharp contrast to the ‘dyad’s’ inter-sectoral experience this means that 

neither has, nor believes the other has options. In Hirschman’s (1970) terms, they were “ 

... locked in ...”’ and could not “ ... therefore ensure that an effective volume of voice will 

be forthcoming ... ” (Hirschman, 1970: 55). He further postulates that ‘voice’ is impeded 

not only when ‘exit’ is possible, but also (although in a quite different way) when it is not. 

Hence, 

“.. the presence of the exit option can sharply reduce the probability that the 

voice option will be taken up widely and effectively. Exit was shown to drive 

out voice ... [which] is likely to play an important role in organisations only on 
condition that exit is virtually ruled out. In a large number of organisations 

one of the two mechanisms is in fact wholly dominant ... there is competitive 
business enterprise where performance maintenance relies heavily on exit and 

very little on voice; on the other hand exit is ordinarily unthinkable, though not 

always wholly impossible, from ... groupings [such] as family, tribe, church, 
and state. The principal way for the individual ... to register ... dissatisfaction 
... is normally to make his voice heard ...” (Hirschman, 1970: 76). 

6.8.4:2 General Unwillingness to Complain 

Second, the service users’ lack of inclination to speak up, which Hirschman (1970) refers 

to as a ‘lack of readiness to complain’, together with the fact that they were often “ ... too 

frightened ...” (Kumar, 1997: 26) to express any dissatisfaction, meant that they did not 

have a voice. This is because as Wilson (1993: 511) also found, service users may “... 

think victimisation will follow criticism ....”. Leonard (1993: 162) notes that Freire, in his 

theory of ‘conscientisation’ observed that the lack of voice was likely to be because 

individuals are ‘oppressed’ and ‘domesticated’ into conformity and silence. Freire argues 

that it is essential to establish “ ... dialogue ...”’ (ibid) if ‘voice’ is to be recovered. 
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6.8.1.3 Service Users Not Wishing to be Disloyal 

Third, given that loyalty is “ ... predicated on the possibility of exit ...” (Hirschman, 1970: 

82), the fact that even the most loyal member can leave the organisation is an important 

factor, in terms of their bargaining power and their ability to negotiate with the 

organisation. If individuals are unable to ‘exit’, Hirschman (1970) argues that they tend to 

develop a strong ‘voice’ as they have a keen interest in ensuring that the organisation they 

are members of, works to their mutual advantage. 

The research found that service users lacked ‘exit’ opportunities and although they were 

keen to see that the service worked well, they also lacked ‘voice’. One of the reasons for 

this could be that they also believed that it would be disloyal of them to complain, 

particularly since they were often very grateful for whatever services they received 

especially given provider organisations in this study were ‘well known’ and ‘trusted’ 

charities doing their ‘best’ for them. In Hirschman’s (1970) terms however, the service 

users in this study would not be construed as having loyalty to the organisation, as there is 

no way of telling whether they would have exited or not. 

6.8.1.4 Service Users Not Wishing to Boycott 

Finally, Hirschman (1970) writes about “ ... boycott ....” - the purpose of which is to 

achieve policy change in the organisation. Boycott is “ ... the mirror image of the threat of 

exit as an instrument of voice ... ” (Hirschman, 1970: 86). In other words, once certain 

conditions have been met, or the purpose of the boycott has been achieved, it is understood 

that any individuals who have boycotted the organisation will re-enter. 

In relation to this study however, it was found that most if not all users were unwilling to 

boycott the services. This appeared to be the case for several reasons. The first was 

because they were often desperate for the services and could not afford to boycott them. 

The second was because services were at times compulsory. This meant that service users 

had no choice but were compelled to use them (see Chapter 5). As Gaster and Deakin 

(1998: 148) point out, users “ ... cannot be equated with ‘customers’ in a supermarket. 

They often cannot choose whether or not to receive the service and they cannot go to 

another supplier if they don’t like their first experience ....”. Finally, service users’ 
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feelings of intimidation and disempowerment, together with their sense of not wishing to 

be disloyal also prevented them from making their protest in this way. 

6.8.2 Managerial and Structural Limitations 

Managerial or structural limitations are discussed in the next section. They comprise the 

following. ‘Discouraging exit and voice’; ‘a lack of democratic organisational history and 

tradition’; muted service users’ ‘voice’ due to their own constraints and the power of the 

‘clan’ (who are also operating as a clique and coalition); a lack of recognition from 

managers about users representing views other than their own; mechanisms to stifle service 

users’ protests; and the symbolic nature of meeting with users. 

6.8.2.1 Discouraging Exit and Voice 

Although it is in the long-term interest of the organisation to encourage both ‘exit’ and 

‘voice’ (in order to alert management to its failings, so that they can be addressed and any 

deterioration in the organisation’s performance can be halted), this is not the case in the 

short term. The organisation’s short term interest is to discourage ‘exit’ and ‘voice’ and 

‘ 
maximise its freedom by thinking of and developing “ ... a variety of institutional devices 

aiming at anything but the combination of exit and voice ...” (Hirschman, 1970: 93). Thus 

the management displays defensive behaviour generating “ ... shared norms and patterns 

of conformity that prevent people from addressing key aspects of the reality with which 

they are dealing ...” (Morgan, 1998: 81). In so doing, they attempt to ensure that there are 

not many opportunities for either service users to leave the service, or as has already been 

seen, for them to express too much dissatisfaction. 

“ 
In Hirschman’s terms (1970: 93) management strips the users of the “ ... weapons which 

they can wield be they exit or voice ... and ... convert, as it were, what should be a 

feedback into a safety valve ...”. Given that the length of contracts in the organisations 

studied were short to medium term, provider management was motivated to contain both 

““ 
‘voice’ and ‘exit’ in order to develop their autonomy unimpaired by either “ ... desertions 

... ” (ibid) or objections of users. In this way, ‘voice’ where audible, became “ ... mere 

‘blowing off steam’ as it is being emasculated by the institutionalization and domestication 

of dissent ... exit can be similarly blunted ...”” (Hirschman, 1970: 124). 
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6.8.2.2 Lack of Democratic Tradition 

In the main, lip service was paid to user accountability and the encouragement of user 

participation. This was in part due to the fact that, of the organisations’ studied, none arose 

from any “... democratic ...” tradition (Hirschman, 1970: 55). According to Hirschman 

(1970: 55), “... to develop voice within an organisation is synonymous with the history of 

democratic control through the articulation and aggregation of opinions and interests ...””. 

Furthermore, organisational structures were found to be hierarchical and bureaucratic. 

This is because organisations in the study were: - large (in relation to others in the sector) 

in terms of size of income; number of employees; and level of operation; old (i.e. over 50 

years of age), paternalistic in nature. They had no plans, either immediate or in the 

foreseeable future, to flatten structures or to introduce any form of democracy through 

participation in decision making of either the workers or the users. Moreover, the 

organisations in the study had been established for a long time and were oriented towards 

provision rather than mutual aid. All these factors meant that they were not in the best 

position to facilitate the development of user ‘voice’, or encourage them to say how they 

really felt. 

6.8.2.3 Muted Users’ Voice Due to their Own Constraints 

According to Hirschman (1970), power usually emanates in part from the possibility of 

‘exit’. Since service users cannot ‘shop around’, however, he argues that they would have a 

huge motive to stimulate recovery through their use of the ‘voice’ option. Nonetheless, as 

has already been mentioned, this research found that the level of their expression through 

the ‘voice’ option was found to be wanting. User ‘voice’ is muted, if not silenced, not only 

due to users’ own constraints but also due to the power of the densely networked, and 

close-knit ‘clan’ (Granovetter, 1985; Ouchi, 1980). This is explored in the next subsection 

6.7.2.4. 

6.8.2.4 The Power of the Clan 

“ 
Members of the ‘clan’ are also behaving as “ ... domain defenders who attempt to allow 

little change to occur ... ” (Miles, Snow and Pfeffer 1974, cited in Hall, 1996: 162). 

Having become ‘close knit’ and aware of their common goals (Morgan, 1998: 158), the “ 

.. nexus of informed parties ...”’ (Tirole, 1986: 182) has also begun to operate as a “ 

clique ...”’ (Dalton, 1959) and “ ... coalition ...”’ (Bacharach and Lawler, 1980: 92), 

formed to advance their own individual or sectional interests. Although factors such as age, 
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race, gender, organisational position, educational background and values may influence the 

formation of coalitions, the fact that they can form across organisational boundaries, 

vertically or horizontally reflects the constant “ ... interplay of power variables ...” (Hall, 

1996: 120) within the network. Since true “ ... participation is about power and the 

exercise of power is politics. This kind of participation inevitably becomes simply a 

manifestation of a broader political process ...”” (Dudley, 1993: 160). As this is the case, 

real user participation would not be possible in this arena, as it would threaten the powerful 

and vested interests of the clique. 

6.8.2.5 Lack of Recognition from Managers about Users Representing Others’ Views 

Another key concern of managers in relation to user involvement and accountability 

corresponded to the management’s perception that each individual user’s needs, wants, 

demands and requirements were likely to be different and therefore specific to them. 

Management often believed that issues with respect to service quality could therefore be 

dismissed (up to a point), as they were regarded as being of a personal and individual 

nature rather than a collective disagreement with the organisations’ approach. Managers 

did not recognise that users’ views are not necessarily personal but can be an expression of 

their dissatisfaction with the policies of the local government purchaser or a decline in the 

quality of services provided by the charitable voluntary sector provider (Hirschman, 1970: 

87). 

6.8.2.6 Mechanisms to Stifle Service Users’ Protests 

A device often used by organisations involved in the study was to confer official status on 

users attending advisory, consultation or management committee meetings (see Chapter 5). 

Hirschman (1970: 115) refers to this as a method of neutralising opposition by a process of 

“ce co-opting as the “... domestication of dissenters ...”. He argues that users’ views are 

effectively contained by ensuring that they are viewed as organisational actors with a 

responsibility for the services they are in receipt of. Whether or not well intentioned on the 

part of the dyad, by giving service users a role and accepting and ‘legitimating’ them in 

this way, management effectively further disempowered users and maintained control. 

Selznick adds that this form of participative democracy, stifles protest because it gives the 

““ 
.. Ulusion of a voice without the voice itself, and so stifles opposition without having to 
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alter policy in the least ... ” (Selznick, cited in Bachrach and Baratz, 1970: 45). Hirschman 

(1970: 115-116) further argues that it subdues any rebels because in 

“... the process, the doubter’s conscience is assuaged, but at the same time his 

position is made explicit and predictable. This predictability means a fatal loss 
of power for him; his position becomes discountable. The dissenter is allowed 

to recite his piece on condition that he engages in ‘role playing’ as a ‘member 

of the team’. In this way, he is made to give up in advance his strongest 

weapon: the threat to resign under protest. ... the bargain is a very poor one 
for the dissenter ... Why would he stand for it? ... the final policy decision can 

always be made to look as some middle course ... members of both dissenting 
groups are always made to feel that ‘if it had not been for me, an even more 

sinister decision would have been taken ....” 

Managers from both sectors and service users did not engage in real discourse or 

conversation, and without this there could be no shared understanding or learning as 

rs 
conversation “ ... lies at the heart of learning: learners are listeners as well as speakers 

..” (Ranson and Stewart, 1998: 249). Having said this, there were neither functioning 

mechanisms nor structures in place to facilitate organisational listening or learning from 

users through ‘exit’ or ‘voice’ (Hirschman, 1970). There were organisational devices, 

which allowed those who were affected by quality decline to express their feelings. 

However, this amounted to nothing more than allowing users to vent their feelings, if that. 

In those provider organisations where there was little or no accountability to users, 

management was not responsive to users’ criticisms. As Hirschman (1970: 122) notes, “ ... 

those who are affected by quality decline do vent their feelings in one way or another, but 

management happens to be inured or indifferent to their particular reaction and thus does 

not feel compelled to correct its course ....”’. 

6.8.2.7 The Symbolic Nature of Meeting with Users 

Finally, despite the exclusion of users from the user accountability process, organisations 

persist with the ‘ritual’ of the user accountability meetings, since they serve a significant 

symbolic purpose. Without such mechanisms, organisations would become concerned 

about the “ ...efficiency and effectiveness of activities ...” (Rallis, 1980, cited in Bolman 

and Deal, 1985: 181). The meetings help the organisation to believe that things are 

working, demonstrate that the management cares and wants to improve, and provides 

“c 
opportunities for the actors to share their views and opinions and have them “ ... publicly 

heard and recognised ...”’ (ibid). 
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6.9 Accountability and Users’ Membership of Weakly Tied Networks 

The research shows that one very important check and balance that ensured the ‘dyad’ 

operates in some scrutiny beyond their own boundaries, which provided them and the users 

with a system of accountability, was that they were all members of wider and other close— 

knit, loose-knit, dense or less dense, ‘networks’ (Granovetter, 1973; Axelsson and Easton, 

1992). As Taylor, Langan and Hoggett (1995: 35) also found, such networks ensure that 

. organisations are more ‘transparent’ to each other and in some sense accountable 

across their own boundaries ....’’. 

Since behaviour is shaped and constrained by one’s network (Granovetter, 1985; 1973) 

anything of any real concern would be picked up by individuals or groups in the same or 

different ‘networks’ through “... network accountability ...”’ (Kumar, 1997: 7). Although 

6 
weak ties break more easily than strong ones (Tilly 1998: 50), since “... whatever is to be 

diffused can reach a larger number of people, and traverse a greater social distance ... 

when passed through weak ties ...’”’ (Granovetter, 1973: 1366), and as users were involved 

in various ‘networks’, it is more likely that they would communicate not only with each 

other, but also with others about matters of concern in relation to policy and or service 

(vt 
delivery, through these social structures “ ... they also transmit information from distant 

sources more efficiently ...””. 

Furthermore, the findings from Blau and Alba’s (1982: 377) research, which are pertinent 

to this study, indicate that: 

ra 
(a) the involvement of individuals in external networks has a “... markedly positive 

influence ...”’ on their power; and 

“ 
(b) such interpersonal associations, that form a matrix of weak ties, “ ... help to break 

down bonds of ingroup solidarity ....”’. 

These are important in terms of the influence of service users. Having such knowledge 

may help them in relation to addressing the clan’s lack of accountability to them. If they 

are aware that such access to information and contacts through these networks will help not 

only to expand their store of knowledge, but also their domain of influence, they may 

choose to increase networking, and thereby become further empowered. Another finding 

from this study, was that service users involved in these and other ‘networks’ were helped 
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to develop competence in “... understanding their own needs ...” (Barnes and Prior, 1998: 

141). 

6.10 The Summary of the Theoretical Framework of Accountability in 

POSC 

The accountability relationships that have been discussed throughout this chapter between 

the ‘dyad’ and ‘triad’ are summarised in Figure 6g, which is the sum of all the figures 6a-f. 

Figure 6g: 

(a) indicates what the nature of accountability relationships were under the system of 

grant-aid (see Figure 6a); 

(b) identifies the way in which it was perceived that accountability would be ensured in the 

context of purchase of service contracting (POSC) (see Figure 6b); and 

(c) conceptualises the ways in which the study found that inter-sectoral and user 

accountability are ensured in reality (see Figures 6c-6f). 

The first two: - (a) and (b) — provided the background and context. In other words, the first 

summarised what happened in accountability terms prior to POSC and the second set out 

what was envisaged would happen. The third (c) linked the research findings to the 

theoretical frameworks used to explain them. 

The way in which inter-sectoral, inter-organisational and user accountability was ensured 

is conceptualised in the central boxes shaded in yellow (transactional network) and blue 

(wider network including other actors) in Figure 6g, has been discussed throughout this 

chapter. 
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Figure 6g 

Theoretical Framework of Accountability 

under Purchase of Service Contracting (POSC) 
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Reasons: 

-no threat of exit (Hirschman, 1970) 
- users' lack of confidence especially in relation to complaints 

- users’ loyalty (Hirschman, 1970) 
- users’ inability and unwillingness to boycott (Hirschman, 1970) the service deliverer or provider 

- domestication of dissenters (Hirschman, 1970) 

- management perception that user complaints were specific and personal 
- not in short-run interest of management to facilitate voice and exif (Hirschman, 1970). Management's short run 

interest is to increase their freedom 
~no democratic (Hirschman, 1970) organisational history of provider 

- management indifferent to user views 

- despite maximum incentive to encourage user voice, voice (Hirschman, 1970) muted or silenced due to power (Pfeffer, 
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most efficient mechanism of mediation and monitoring 
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- users’ accounted to through bureaucracy (Ouchi, 1980) and voice (Hirschman, 1970) 
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= users’ have no effectivevoice because of own & structural constraints, and power (Bacharach & 
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aes Transactional network (Ouchi 1980) 

WOME wider network including other actors (Axelsson & Easton, 1992) 
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6.11 Summary 

In sum, the constraints faced by users, together with the structural limitations encountered 

by organisations (for instance - their organisational history, the short term interests of 

management, managements’ simultaneous disregard for user views, and silencing them 

through institutionalisation); are of appreciable importance when considering the balance 

of ‘exit’ and ‘voice’ (Hirschman, 1970). In other words, the effect of all the factors 

discussed was to fortify the inter-organisational relationships and accountability, through: 

(a) their perception of the very high possibility of ‘exit’ of either actor (albeit in the longer 

term); and 

(b) their strong ‘voice’ (Hirschman, 1970) in relation to one another. 

The effect on users of their low ‘exit’ opportunities and inhibited ‘voice’, due to all the 

factors discussed, was to weaken purchaser and provider accountability to them. 

Having said this however, given Granovetter’s (1973) view that behaviour is shaped by 

one’s network and that ties are important in linking ‘networks’ to one another, the concept 

of ‘network accountability’ (Kumar, 1997) is vital, as it provides organisations and service 

users with a social structure and system of accountability. This means that even if the 

organisational mechanisms for ensuring accountability to users are not functioning 

effectively due to the power issues identified earlier, organisations operate in a situation of 

some scrutiny beyond their own boundaries. 

6.12 Conclusion 

This chapter has applied a number of theories in combination to the research findings in 

order to conceptualise accountability under purchase of service contracting. In recognition 

of the fact that each theoretical approach has special insights, an eclectic approach was 

taken to provide a more comprehensive explanation for what was happening in the selected 

organisations. 

6.12.1 Inter-Sectoral and User Accountability - Theoretical Explanation of the Findings 

In the context of contracting, accountability is not, as was intended, wholly secured 

through the market/ ‘quasi-market’. Instead it is operating through /within/ in the context 
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of a ‘network’ and ensured through a mix of aspects of ‘market’, ‘bureaucracy’ and 

‘voice’. Since there are few (if indeed any) ‘exit’ opportunities for either ‘network actor’, 

the ‘dyad’ has begun to operate as a ‘clan’. 

Although in a similar situation to the ‘dyad’ with reference to their lack of ‘exit 

opportunities’ and despite their membership of the same and other accountability 

‘networks’, service users are only partially accounted to, through ‘bureaucratic’ 

mechanisms and also through ‘voice’. Notwithstanding the service users’ co-option by the 

‘dyad’ into the small accountability ‘net’ (i.e. specific network meetings set up by the 

dyad), accountability to the users through this mechanism was found to be ‘symbolic’. 

Users are not ‘properly’ accounted to, because the ‘dyad’ is operating not only as a ‘clan’ 

but also as a ‘clique’ and a ‘coalition’. This results in the exclusion of service users from 

the accountability ‘dialogue’. They have no effective ‘voice’ due to the ‘power’ and 

actions of the ‘dyadic network actors’. 

6.12.2 Inter-Sectoral and User Accountability - Summary 

The findings of this research indicate that accountability is not solely operating through the 

market/‘quasi-market’. Purchase of service contracting has encouraged the development or 

emergence of a new accountability relationship between local government, charitable 

voluntary organisations and service users. In response to contract accountability failure, 

accountability was found to be operating through: 

(a) a mix of aspects of: market/ ‘quasi-market’ contractual agreements and bureaucratic 

mechanisms (quantitative and qualitative monitoring); 

(b) the ‘clan’; 

(c) discourse as a form of mediation; and within an interconnected group or system, 

referred to as ‘networks’. 

The public local government sector purchaser and the voluntary sector provider (charity) 

faced with various external environmental pressures have become interdependent. United 

by their common aims and interests they have developed strong dialogue, accountability 

relationships and a balance in power relations. This has resulted in them operating as an 

exclusive inter-sectoral group - a ‘clan’ - within a wider network. The research 

demonstrated that in working so closely together, they found it difficult to include any one 
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else in their relationship. Thus, although some service users were invited to attend the 

inter-sectoral meetings of this network, accountability to them through these meetings was 

found to be symbolic and of a ceremonial and ritualistic nature. Accountability through this 

mechanism was not real accountability. Users were effectively excluded from these 

meetings by the behaviour of the two dominant fellow group members, due to their power, 

and were found not to be accounted to through this mechanism. This, together with users’ 

own constraints meant that not only were the purchaser and the provider not accountable to 

users, but that users were not able to ensure the sectors accounted to them. Users were 

however found to be members of the wider accountability network. In the two 

organisations that were able to demonstrate they were accountable to users, the dyad 

“ 
operated as “... ‘enthusiastic prospectors’ ... [who perceived] ... opportunities for change 

and want[ed] to create change and to experiment ...” (Miles, Snow and Pfeffer (1974), 

cited in Hall, 1996: 162). 

6.12.3 Conclusion — Contract Accountability Failure, the Exclusion and Non- 

Accountability to Users 

The whole contracting process, which was supposed to lead to a separation between the 

purchaser and the provider and an increase in choice and responsiveness to users, has 

failed in both respects. It has actually led to: (a) a close and strong relationship between the 

public and voluntary sectors; and (b) an exclusion of the users from this relationship, 

possibly even more than was the case under the previous grant-aid arrangements. This has 

happened for two reasons. In order to try and correct the imperfections in the contractual 

process, individuals from both sectors have been forced to talk to each other much more 

and, because they socialise, the increased contact between them has had the effect in turn 

of shutting out the users. It is worth noting that in addition, according to every survey 

conducted to date, most quasi-market mechanisms have not ended up offering more choice 

to users. In fact, choice appears to have been reduced (Le Grand, 1998). Thus, 

paradoxically, in making the system more accountable to the funder through a series of 

formal and informal structures, this has led to the users becoming further disempowered 

and rendered the service even less accountable to them. 
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CHAPTER SEVEN 

Conclusion 

“The challenge of modern accountability is all about responding to the 

complexity by repairing linkages which have snapped or frayed and inventing 

new ones where they do not exist, and creating a framework which brings 

together politics and techniques in a new dialogue. ... Why not concentrate less 
on formal links ... and engage more in a civic dialogue to recreate at least 

something of the high visibility and directness of the face to face accountability 

with which the story of the word began.” (Day and Klein, 1987: 249). 

Tee Introduction 

This chapter is presented in two parts. The first looks back and briefly sums up the present 

state of knowledge. In particular, it summarises the research in terms of both what it set out 

to accomplish and how the intention was achieved. Specifically, the original questions that 

informed the study are revisited and the research process, the findings and explanation 

recapitulated. 

The second part revisits the findings, draws conclusions and considers the implications. 

The implications of the findings of this research have been drawn together with some 

caution, and in full awareness that the selected organisations from either sector were not 

necessarily representative of the entire population involved in POSC. Nevertheless, 

although it is not possible to make any statistical generalisations, it is possible to expand 

theories from case studies - ‘analytic generalisation’ (Yin, 1989: 21) and such 

generalisations are made here. 

The main claim of this research is that it has enabled the generation of significant insights 

into accountability, especially in relation to POSC. In doing so, it has raised issues for 

further debate and future research. In looking backwards and forwards, the chapter locates 

the context in which the thesis can be placed, thus evaluating its significance. 
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7.2 The Original Intention and The Final Outcome 

As explained in the introductory chapter, although this thesis began as a result of the 

researcher’s experiences as'a member of an NHS committee, where her original interest 

focused on the doctrine of collective responsibility, the literature review, and Simey’s 

(1985) essay in particular, influenced its research questions. 

In broad terms the research examined whether there was, in Simey’s (1985) terms, an 

effective system of accountability in place between those who make policy, those who 

deliver services and those on whose behalf the first two groups claim to be acting. 

Specifically, the study sought to discover whether there was an operational and functional 

structure in place to ensure accountability, between individuals and organisations engaged 

in the procurement (local government or public sector), operation (voluntary sector) and 

utilisation (users) of contracted out health and social welfare services. 

To this end, it explored the accountability relationships and processes between ‘the 

purchaser’ (social service departments) and ‘the provider’ (charities) in the public and 

voluntary sectors. With reference to service users (who were sometimes but not always 

also voters and taxpayers) it also examined whether the public sector and the voluntary 

sector ‘consulted with’ and ‘explained their decisions and actions’ to them. 

1 Accountability Definitions and Dilemmas Considered 

The first chapter also discussed the reasons why it is both timely and important to study 

accountability. Together with certain definitional problems in relation to accountability and 

the voluntary sector, it briefly considered the aims, the focus, the key questions and the key 

issues. Finally, it provided a directional map in relation to the structure of the thesis, and 

the terminology and abbreviations used in the thesis were explained. 

The second chapter reflected on the difficulties with the definition and complexity 

associated with the concept of accountability, and argued that it is confused. In reviewing 

the literature, the chapter also unpacked and illustrated the many and varied notions of 

accountability. It then gave consideration to accountability dilemmas, which have arisen as 
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a result of the current social policy context — namely POSC. In sum, it raised key issues 

that needed to be considered. 

7.4 The Research Questions and Research Methodology 

Difficulties associated with the concept of accountability (outlined in Chapter 2) informed 

the aims, objectives and the key research questions considered in Chapter 3. These were: 

e How is accountability conceptualised and defined by managers from both sectors and 

service users? 

e How is accountability operating within the context of POSC, given the concomitant 

changing relationship between public sector purchasers and charitable voluntary sector 

providers? How is it experienced and managed between the public sector and the 

voluntary sector? 

e How is accountability enacted and managed between the sectors and users of health 

and social welfare services? 

The research approach and the methodology employed for data collection and analysis 

were also explained. 

Given the lack of theorising in the area of accountability, the study employed a grounded 

theory approach (Glaser and Strauss, 1967). Multiple embedded case studies were 

conducted and a range of qualitative methods was used for gathering the data. The 

“Framework” method developed at Social and Community Planning Research (SCPR) by 

Ritchie and Spencer (1994) was used to map and interpret the data. 

7.4.1 The Respondents 

In depth interviews of a total of one hundred and eighteen respondents comprising 

managers from the public sector and the voluntary sector, service users and or where 

appropriate their parents/carers, were conducted. Service user and carer respondents 

included: children and young people with special needs (physical and mental disabilities); 

children and young people with experiences of abuse; parents and carers of children and 

young people with special needs (physical and mental disabilities); and some older/elderly 

people using day care services. 
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7.4.2 Observations about the Data 

Three observations can be made about the data. First its richness, as each respondent had a 

considerable amount to say. Although this has been of great value to the analysis, it has 

also been necessary to be ruthlessly - indeed painfully - selective and 'cherry pick' so that 

the volume of material presented in this thesis is manageable for the reader. Second, there 

was a high degree of consensus between managers across both sectors in their descriptions 

and even in their language about accountability. Third, there was a strong consensus 

amongst users (i.e. parents of children, children or young people with or without 

disabilities, the elderly) what issues were important with reference to user accountability. 

Such consensus was indeed noteworthy, given the variety of experiences each respondent 

had in different organisations within different research sites. 

1S The Case Analysis Process and the Conceptual Framework 

The findings emerging from the research and analytical process form the content of 

Chapters 4 and 5. 

In order to define, conceptualise and explain the operation of and the processes involved in 

accountability, between the ‘purchasers’, the ‘providers’, and between these two actors and 

users of contracted out health and social welfare services, a pluralistic conceptual 

framework was developed and presented in Chapter 6. 

7.6 Original Contribution of the Research to Accountability 

The research makes two original contributions to knowledge. (a) It is the first study of 

inter-sectoral and user accountability in the context of POSC and as such contributes to the 

‘accountability’ literature in general. (b) It develops a conceptual framework within which 

the complexities of these accountabilities can be located and analysed. 

7.6.1 The First Study of Inter-Sectoral and User Accountability 

Its primary contribution is that it is the first documented study of inter-sectoral (inter- 

organisational accountability) and accountability to service users in the context of POSC. 

Specifically, the research explains the accountability relationships between the sectors and 
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between them and the service users. In doing so, it provides a platform for dialogue 

between researchers, policy makers and practitioners. This research has policy relevance 

for three constituencies, government (local, central and the NHS), the voluntary sector, 

specifically service deliverers as well as self-help, campaigning and mutual-aid and 

community organisations, lobbying on behalf of service users. 

7.6.2 The Development and Importance of A Theoretical Framework 

Although there have been other studies in relation to accountability, their explanations are 

limited to specific and particular empirical investigations. The development of a theoretical 

framework capable of explaining accountability relationships is thus not only a first, but 

helps provide a better and more meaningful understanding of the complexities 

underpinning the concept of accountability. In sum, it goes beyond simple evidence based 

outcomes. 

A second contribution of this thesis is that it developed a theoretical framework of 

accountability in the context of POSC, using a grounded theory approach. Various 

organisational theories were initially explored [for instance: “exchange-theory”’ (Levine 

and White, 1961); “resource dependency theory” (Pfeffer and Salancik, 1978); 

“organisational ecology” (Hannan and Freeman, 1977); and “game theory” (McMillan, 

1992; Rasmusen, 1989)], to see whether they could explain the research findings. They 

were eventually rejected as they did not really provide an adequate explanation. 

Instead, a conceptual framework drawing on a range of literature from the fields of 

economics, sociology, management (organisational theory) and the political sciences, 

which has been more usually used in other contexts, was found to be more appropriate to 

explain the research findings. This was because together they provided the best explanation 

for what was happening. 

The theoretical framework makes use of ‘transaction cost’, ‘organisational culture’, “inter- 

organisational network’ and ‘power’ literature. Specifically, it utilised and extended the 

concepts of ‘bureaucracy, market and clan” (Ouchi, 1980; 1979), “exit, voice and 

loyalty” (Hirschman, 1970), “networks” (Granovetter, 1985; 1973; Axelsson and Easton, 

1992), and “power” (Bachrach and Baratz, 1970; Bachrach and Lawler, 1980; Pfeffer, 
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1992); and Lukes, 1974) into the realm of accountability'* This not only adds to the 

accountability literature but also to the contracting literature. 

The theoretical framework enabled the analysis of not just the development of inter- 

sectoral and inter-organisational accountability but also each sector’s (and organisation’s) 

accountability to users. Thus it explains the sectors’ behaviour, both in relation to one 

another, and also to users. 

Developing a theoretical framework and establishing its validity through empirical 

evidence enables predictions to be made. This is useful to two constituents. It assists: 

(a) other researchers to build on this framework and formulate new research questions; 

and 

(b) policy makers in their understanding of accountability and the development and 

adaptation of policies. 

The research revealed a great deal about the newly established relationship between each 

sector and between both sectors and service users, in the new policy environment. These 

are discussed in the following sections. 

Te Key Findings and Implications 

A summary of the key findings and their implications is presented in the following 

subsections. 

7.7.1 No Market/Quasi-Market 

Despite the introduction of POSC in health and welfare provision, this study found no 

‘market/quasi-market’ structure defined as the existence of many purchasers as well as 

many providers. The finding that the choice of services remains limited and had not been 

improved by the process of contracting, is supported by the work of Le Grand (1998); 

Spurgeon et al (1997); Walsh (1995) and Flynn and Hurley (1993). 

  

'? Wherever these concepts are used in the rest of this chapter, they are used with reference to their respective 

authors indicated here in parentheses. 
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In specific terms, given the lack of a market, the study found no competition (or any 

potential for competition in the short to medium term) between: 

(a) purchasers (either between social service departments in the same geographical 

proximity, or between social service departments and individuals purchasing on their 

own or others’ behalf); or 

(b) providers. 

Instead there was found to be a bilateral monopoly, as a result of which there was ‘no 

increase in choice’ for service users. 

The argument that the development of a market/quasi-market would provide greater 

accountability to users, in that they would be able to ‘exit’ (i.e. vote with their feet) is 

unlikely. This is not only because the services were very specialised, but also because of 

the high and (perhaps even prohibitive) costs of entering the market (not only in the short 

and medium term but also in the longer term). 

In such a situation, mechanisms need to be put in place other than user consultation 

meetings, which did not work, in order to provide service users with opportunities to 

‘voice’. This would enable user needs and priorities to be taken into account. 

If neither exit nor voice mechanisms are operational, this could lead to a deterioration of 

services up to the point that users may have no alternative but to stop using them. Should 

this occur, it is likely that this would be costly not only to them and their families, but also 

to taxpayers. As individuals, users may become further alienated, isolated and their 

physical and mental health could be affected. As a result of their isolation and ill health, 

they may need even more health and welfare services than before, which would have to be 

funded by the public, an additional cost to taxpayers 

7.7.2 Evidence of A Context of Accountability due to the Electoral Process 

There was no evidence of accountability demands being made by service users through 

their elected representatives. In spite of the argument that local government, in ensuring 

accountability to the electorate (which may include service users and/or their families), 
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would be responsive to the needs and wants of users, the study did not find any evidence 

either to support or refute this. 

There were indications however, that although users of purchased or contracted out 

services did not appear to demand accountability through the mechanism of their elected 

representatives, councillors and local government managers were mindful that the elected 

representatives’ mandate could be revoked by the electorate. This appeared to have some 

bearing on policy makers as they were all too aware of this and that for instance, they 

could quite legitimately be called to account and subjected to ‘very close questioning’ for 

their decisions. This was not only in terms of their decisions in general, but was also in 

relation to the purchased services. 

The implication of this finding is important from the viewpoints of both policy makers and 

service users. Since councillors do not make their decisions in a vacuum, users can make 

use of local government structures and mechanisms to ensure that policy makers are aware 

of their concerns. From the policy-makers’ perspective, they would have greater 

accountability to the public for contracted-out services, if they were to be more involved 

with them. In fact, in accountability terms, it would be better if the councillors not only 

became interested in the views of users but also liaised with them, so that their views could 

be fed into the policy making process. 

7.7.3 Interdependent Partners and Exclusion of Service Users - Findings 

Although accountability between the sectors was ensured through some aspects of 

bureaucracy and those associated with market/quasi-market mechanisms, this research 

found that accountability was mainly ensured through the ‘clan’ mechanism (Ouchi, 1980; 

1979), through discourse as a form of mediation. Put another way, the study found that 

new sets of relationships between the state and the voluntary sector had emerged and this 

resulted in new forms of accountability. It also found that this was taking place, within an 

interconnected system or network. 

Unlike the notion of a one-off, arms-length exchange expressed by neo-classical 

economics, this form of relationship and accountability has evolved as a result of the 

imperfections in the market. Specifically, given: 
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(a) the repeated working relationship; 

(b) the conditions of incomplete information; and 

(c) the necessarily incomplete and often largely implicit relational contracts that could not 

be specified fully in advance; 

the public sector and the voluntary sector, (in this case local government social service 

departments and charities), have become interdependent. 

As found by other researchers (Mackintosh, 2000; Checkland, 1997), this study also found 

there was: 

(a) no legalisitic approach to the contracting process by either party; 

(b) accountability between the sectors was ensured through a two-way dialogue and 

relationship; 

(c) initially and formally, accountability was ensured through ‘contract accountability’ — 

the process of establishing the document, and the document itself; 

(d) it was further ensured through ‘implicit relational contracting’; and 

(e) later, and also informally, accountability was found to be reinforced through ‘network 

accountability’ — each actor’s social and professional networks (Kumar, 1997), where 

numerous relationships were found to be operating at many levels. 

United by their common aims and interests, accountability relationships between the 

sectors were based on discussion, liaison and the building up of trust and mutual respect. 

This operated through a circular, participatory, iterative, and only partially bureaucratic 

process. In other words, POSC provided a focus around which people changed their 

relationships — the document was almost incidental in this process. 

Each sector considered and described the other as a partner. In the new partnership 

between the sectors, there was a balance in power relations — a ‘horizontal power 

relationship’ (Hall, 1996). 

Without exception, the inter-sectoral relationship between the purchasers and providers 

was found to be close, strong, stable and durable, and the contracting and accountability 

processes characterised by voice, dialogue, communication and trust. Having said this 

205



CHAPTER 7 Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

however, there was found to be little accountability to users, the implications of which are 

discussed in-depth later. 

Several implications arise from the interdependence of the sectors, and the resulting 

accountability mechanisms that have developed. The first is that because the process was 

imperfect and still evolving, and the sectors were responsive to and in dialogue with one 

another, flexibility was encouraged. In other words, when and if circumstances changed, 

“ there was “ ...a willingness to renegotiate the explicit contractual elements ...”’ (Macneil, 

1980, cited in Mackintosh, 2000: 15). This resulted in the purchaser and provider being 

able to keep the transactions costs low in relation to the contract; and their being able to 

continue with the development and innovation of services. 

The second implication and the upside of the inter-organisational relationship, is that the 

process of contracting has encouraged greater clarity and accountability into the 

relationship, between the partners in terms of what should be provided, to whom, at what 

price and what standard. As Walsh (1995) and Le Grand (1998) also observed, purchasers 

have had to look more closely at what to provide and the quality standards to be met. 

The third implication and the downside of this cosy relationship between the sectors, in 

which the lines between “... collaboration and collusion ....”” (Mackintosh, 2000: 17) are 

at times blurred, relates to their inability and ineffectiveness in ensuring accountability to 

service users. Although dialogue, communication and trust were ongoing and key features 

of the inter-sectoral 'contract' and 'network' accountability relationships, they were not 

present in the relationship between the sectors and the users. In most cases, the purchasers 

and providers found it difficult to include anyone else in their relationship. Although some 

service users were invited to the inter-sectoral meetings, they were excluded by the 

powerful partners. Thus, neither sector really consulted with or explained their decisions 

and actions to service users. 

In addition, and resonating closely with Walsh’s (1995) and Flynn and Common’s (1992) 

research findings, this study found that service users had no formal or informal role in 

relation to the contract. Moreover, service users were further excluded by the sectors, as 

they were not involved either in the process of drawing up, or in establishing the contents 

of the contractual agreement, which was an accountability document and a focus around 
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which the sectors were able to build their relationship and network with one another. This 

“ ” 
is of particular concern and a policy risk at the “... heart of the contract culture .... 

(Mackintosh, 2000: 17). 

Nevertheless, both sectors also recognised that accountability for the quality of service 

provision and accountability of policy to users had not as yet been worked out by both 

partners. Local government managers appeared to be aware that the picture of user 

accountability was not as positive as the inter-sectoral accountability relationship. 

Although this was an area of concern for both sectors, it was highlighted during the 

fieldwork, as a priority for local government to address. 

Decisions about the provision of certain services that affect users clearly require inputs 

from the users, either individually and or through user groups. The involvement of service 

users in the process of specifying what should be delivered is likely to result in more 

appropriate and sensitive services. 

7.7.4 No Exit, No Voice, No User Participation 

Despite the changes that have taken place as a result of POSC - for example: 

(a) users making more demands on policy makers and service deliverers; 

(b) services being more needs-led than before contracting; 

(c) managers trying to increase and facilitate user participation in decision making about 

services that affected them; 

a number of difficulties were encountered in ensuring user accountability. 

Since a quasi-market had not (at the time of the study) developed, this resulted in service 

users not being able to exercise their choice to ‘exit’. If this is not possible, then it is 

important to ensure that users can ‘voice’. Put another way, they must be able to influence 

the service and its development through opportunities to say how they feel. 

Although it was found that there was provision for service users to be accounted to through 

certain voice and bureaucratic mechanisms, this study found like Le Grand et al (1998: 27) 

” “ 
that there was only “... anecdotal evidence of user consultations and forums ...”’ and 

, 
no systematic information on the type, extent and consequences of such activities ...”. 
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Moreover, this study also found that even when the alternative to choice - the voice 

mechanism - existed, users were effectively excluded from using it. This was not only due 

to the fact that there was a lack of democratic organisational history and tradition in the 

charities delivering services, but also because the opportunities for ‘voice’ were in effect 

only symbolic and service users’ participation in such meetings was tokenistic at best. 

Accountability through this mechanism was not real accountability. 

User consultation meetings, at times were not functional. When they were functional, 

service users’ voices were muted because the powerful ‘clan’, (who were also operating as 

a clique and coalition), instituted mechanisms to stifle service users’ participation. This 

meant that users were not party to any dialogue or discussions, which would have ensured 

purchaser and provider responsiveness and consequently accountability to them. 

Mechanisms employed to stifle user participation included: (a) their being denied a 

platform for raising concerns; and (b) discouraging them from contributing agenda items 

for discussion. Furthermore, their concerns were not recorded in the minutes. In addition, 

they were silenced and excluded by: - the formality of the meetings; the defensiveness of 

professionals attending them; being ignored and not listened to; and the use of jargon. 

Users were intimidated and overwhelmed in the meetings in which they could have raised 

issues. If and when service users were courageous enough to raise items for discussion, 

they were discouraged from doing so, in several ways, by those with power. Furthermore, 

there was a lack of recognition from managers about users representing views other than 

their own. This meant that the inequality between them and the service providers was 

maintained thus resulting in the continued disempowerment of users. 

Users also had their own constraints. They were not helped by their general unwillingness 

to complain or raise issues of concern. They worried about upsetting service providers, as 

they thought that this might lead to anger or retaliation, which they thought could be taken 

out on them (or their parent, or child) at a later date. They were also afraid that if they 

complained about the only service, for which they were often desperate, it could be 

withdrawn. Additional concerns that perpetuated users’ further exclusion included their 

gender, race, class and educational background. In addition, they were unwilling and 
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unable to boycott services. This was compounded by the fact they did not wish to be 

disloyal. 

Users’ own concerns about services included having sometimes too much information and 

encountering difficulties with understanding complex organisational structures and 

systems. They also described: 

1. their lack of confidence and self esteem; 

2. their feelings of intimidation and isolation; 

3. about being labelled as troublemakers; 

4. having to fight and push their way through organisational defences and professional 

defensiveness before they were heard; 

5. negative organisational responses to certain constructively critical feedback, which 

users were aware was at times not appreciated. 

Since there was no serious attempt to develop a meaningful dialogue with service users, 

barring one or two notable exceptions, it was not surprising that progress towards user 

accountable services was found to be extremely slow and often even non-existent. Given 

that the critical factors of effective communication and trust were absent in the sectors’ 

relationships with users, service users were unable to ensure that the sectors were 

accountable to them. 

Only two service delivery organisations were considered to be accountable to users by 

both, managers and users. In these organisations that had a ‘culture’ of accountability, 

individuals behaved as though ensuring that the service was responsive to users was the 

most important priority. Thus there were mechanisms to ensure that user needs and 

priorities, which emerged from the organisation’s consultation with users, and these were 

taken on board. 

This was possible because they had structures in place, which enabled user participation in 

decision making. Developed during the course of social interaction, these organisations 

had also established an organisational ethos and management culture of user accountability 

“ 
— “ ... an active living phenomenon ...’ 

, 
through which people jointly created and 

recreated the worlds in which they lived (Morgan 1998: 135). These organisations were 
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committed to user accountability as a two-way process, a theme that played itself out 

across the entire service. User participation in decision-making about policies that affected 

their lives was regarded as vital in terms of informing professional practice and in relation 

to improving services. In these organisations, both the positive and negative views of users 

were considered to be of great value and were supported. Users were not seen as 

complainants. Concerns shared between managers and users were not considered by 

managers, as an admission of failure. Managers in these organisations were also aware of 

(and some were even involved in) user networks. 

The key factors that the two exceptional user accountable organisations shared was in 

relation to the individuals managing these services. They: 

(a) were able to exercise a great deal of autonomy; and 

(b) had a great deal of relevant personal experience similar to users. 

These factors appear to be crucial to enabling them to establish a culture and context of 

accountability. 

This has implications for: 

(a) organisations and senior managers in terms of the level of autonomy and responsibility 

they encourage at lower levels of the organisation; 

(b) who should be recruited to run such services; and 

(c) training those who manage them. 

7.8 Conclusion 

Both the voluntary sector and the public sector demonstrated that they were clearly 

accountable to each other, but with the exception of two organisations in the study, none 

were ‘properly’ accountable to users. There was no sense in which decision-making had 

become more transparent either to users, or, as Le Grand et al (1998) found, to the public. 

Defensive behaviour from the clan had become a central part of the culture which 

prevented them from addressing the “ ... key aspects of the reality ...”” with which they 

were dealing (Morgan, 1998: 81). 
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Of the two public sector and voluntary sector organisations that were found to be 

accountable to users (defined as such according to all the actors), they demonstrated a 

commitment to user accountability. They had created a culture of accountability to users, 

through democratic approaches to working and empowerment. 

In other words, they consulted with and explained decisions to service users, and users felt 

comfortable in terms of raising issues with members of staff. In these organisations, 

although very well aware of the complaints procedures, users did not feel they needed to 

use them. This was probably in part because the procedures were there. However, it was 

also because service users felt able to approach any member of staff (including the most 

senior person with whom they were on first name terms) at any time to address concerns, 

as soon as they arose. 

Quite apart from this, the atmosphere in the two accountable organisations was palpably 

different from any other. Given that both organisations were working with children who 

had experience of abuse and were from disadvantaged families, the fact that there were 

warm welcomes, smiles and laughter was vital, as these organisations provided an 

environment in which the users felt safe. There was plenty of activity, children walked 

around the organisation not only as if they belonged, but also as if they had the right to be 

there. They were comfortable, confident and helped themselves to anything they wanted 

for example toys, paints, food and drink. 

In addition, in these organisations the providers in particular had managed to cultivate and 

encourage user voice, both at the individual level as well as at the collective level. 

Moreover, providers that were responsive and accountable to users took their role as 

advocates on behalf of their service users very seriously. 

7.9 Discussion 

Any solution to resolving the accountability issues illustrated in 7.7.4 will rest on the 

degree of trust that can be generated between the dyad (the voluntary sector and the public 

sector) and the triad (both sectors and the service users). Only by: 

(a) having a regulatory framework (Mackintosh, 2000); and 
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(b) by going through a similar process to the dyad in building their relationship, in other 

words by the three actors collaborating and arriving at a mutual understanding, will the 

dyad seize the opportunity to empower the individual user, encourage user control and 

be accountable to them. 

As Mackintosh (2000) argues - 

“An effective regulatory framework needs to develop mechanisms of openness 

and accountability ... It would centre on developing more open processes of 

partnership governance, where clients had more say in choosing partners and 

managing provision, thus opening up to challenge potentially cosy inter- 

organisation relationships ....”’ (Mackintosh, 2000: 18). 

One way of addressing the exclusion of users and the inequality between the dyad and the 

users in the short term, would be to involve users in establishing the contract as a three- 

way document. The involvement of the service users, professionals and management in the 

process of decision-making in relation to service provision, is what the Oregon experience 

(which involved the community in health rationing decisions) suggests (Honigsbaum, 

1991). 

In other words, if: 

(a) it were a requirement that the sectors had not just to consult users but also to involve 

them in all the processes including planning, design of the services and in producing 

the contract and the performance measures linked to it; and 

(b) users were accorded the same status as the sectors, in that they also had to sign the 

contract; 

the institutional barriers to their inclusion could be overcome. Collaboration between the 

three actors would become effectively mandatory. 

Service users could if necessary draw in external expertise to mediate as advocates on their 

behalf, if they found that as with the other meetings they were at all overwhelmed and 

indeed disempowered by the process. Closer links between the users and elected 

representatives could be established. In this way, users’ views would be an integral part of 
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purchase of service contracting decisions and accountability to them through the 

contractual mechanism would be properly ensured. 

In addition, consideration must be given to ensuring that user concerns are addressed. For 

example, where requested users should be given training, payment for their time and 

support from user advocates. 

In the medium term, service users, current and potential, need a voice independent of both 

purchasers and providers. 

In the longer term and the final analysis however, the only way to ensure ‘proper’ 

accountability to service users, and for the services offered to make more than a “ 

marginal difference ...”’ (Wilson, 1993: 523) to their already difficult lives, would be to 

have the service delivery organisation chaired by a user and user-managed services. User 

participation in both strategic decision-making and organisational governance structures is 

characterised as the democratic approach to user involvement (Locke, Robson and 

Howlett, 2001; Robson and Locke, 1997). 

Given the lack of democratic history of the organisations currently delivering services 

through POSC, and the fact that they cannot change their history, in order to ensure proper 

accountability to users in the long term, these organisations need to re-examine their role. 

Perhaps a more suitable role for them given their expertise, name, reputation and 

fundraising abilities would be to become grant-givers, professional user advocates and 

capacity builders for user-managed, community-based and locality-based, mutual, self-help 

groups, associations and organisations. 

Given that such mutual organisations are “... in a weaker position without the 

representational forms to articulate the multiple interests of their populations ....” 

(Conroy 1995: 66), the large voluntary organisations, which as Cochrane (1993) predicted 

have so far benefited most from the purchaser-provider partnerships in social care, could, 

by changing their role, encourage community and user participation and empowerment. In 

recognising, as Taylor (1995: 109) does, that it is likely that “... in a more fragmented 

‘post-modern’ environment, networks and alliances will be the foundation on which 
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empowerment is built ....”, they could also increase their legitimacy and become more 

accountable organisations to service users. 

Failure to ensure accountable services, would as Poertner and Rapp (1985: 66) conclude 

‘"., mean a continued failure to meet our public responsibility ...”. The long-term benefits 

that would be gained would be significant. The users would be empowered and experience 

better services, the providers would deploy their resources more effectively and society 

would benefit from increased social cohesion (Barnes and Prior, 1996; 1995). 

7.10 Future Research 

Although this study has revealed a great deal about the intricate relationships between the 

three actors - the social service departments, the charities and the service users - more 

could be learned from further research into the sectors relationship with users. Two 

specific suggestions are made here. 

The first suggestion is for a deeper exploration of the power relationships between service 

users and service deliverers. This could include research into the impact that factors, such 

as gender, race, ethnicity, class and educational background, have in relation to user 

empowerment, their participation in decision-making, and accountability for instance. 

The second suggestion is for a study of networks, ties and their impact on accountability. 

7.11 And Finally ... 

In conclusion, the task at hand was twofold. The first was to explore accountability within 

the context of purchase of service contracting (POSC). The second to use conceptual 

“ 
‘tools’ to explain the findings. If concepts are tools their “ ... values depend on whether 

they do the job at hand. Just as a crystal shovel looks lovely but remains useless for 

digging coal, elaborate concepts glitter alluringly but break down when put to work ....” 

(Tilly, 1998: 73). To continue with Tilly’s metaphor, in this excavation, the tools used to 

explain accountability, in this case between the public sector, the voluntary sector and 

service users - clans, exit and voice, networks, and power — are of steel rather than crystal. 
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Since the pluralistic analytical framework drew on concepts to have emerged from the 

‘subsoil’ of grounded theory, they did not break down when put to work. 

7.12 The Relevance of the Research Findings in the New Policy Context 

(1997 onwards) 

Since the completion of the fieldwork in 1996, as a result of the election of ‘New Labour’ 

in May 1997, and their re-election in 2001, there have been significant changes in 

government policy. Public service managers are therefore now operating within an 

institutional context shaped by a different set of government policies (Boyne, 2001). The 

post script following this chapter discusses some of the changes in government policy 

which have occurred and reflects on their relevance for the findings of this research study. 
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CHAPTER 8 

Post Script: The New Policy and Institutional Context and the 

Relevance of the Research Findings 

“The search for co-ordination lies at the heart of New Labour’s reforms and 

yet Hayward and Wright (2000) show that horizontal co-ordination is the 

Dhilosopher’s stone of modern government, ever sought, but always just 

beyond reach ....”” (Rhodes, 2000: 359). 

8.1 Introduction 

In this postscript the issues arising from the policies of the New Labour government are 

considered, specifically in relation to local government reform and the changing role of 

local authorities, as they take up responsibility for community governance. This is 

followed by consideration of such policies in relation to the research findings discussed in 

the previous chapter, specifically in terms of the accountability relationships between the 

statutory sector, the voluntary sector and service users. 

8.2. The Election of New Labour - Continuity and Change in 

Government Policy 

In May 1997 ‘New Labour’ was elected and came to power with a commitment more to 

continuity than to change. In addition to their pledge not to change the previous 

Conservative government’s spending plans for their first two years, they continued some 

policies from earlier administrations, the most notable being the close regulation of local 

authorities (Brooks, 2000). Other initiatives originally launched by the Conservative 

government and expanded by New Labour include: Public Sector Benchmarking (derived 

from the Business Excellence model); the Charter Mark Scheme (which encouraged 

improvement in the delivery of services); and Public Service Agreements (which demand 

measurable improvements in standards) (Bevir and O’Brien, 2001). 
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8.3. The Modernisation Agenda for Local Government - The Third 

Way 

Despite this continuity, concerned by problems created by structural changes over the 

previous seventeen years (Talbot, 2001), New Labour did indicate some policy shifts from 

their Conservative predecessors. During 1998, the government published six consultation 

documents (DETR 1998 a-f), a White Paper “Modernising Local Government: In Touch 

with the People” (DETR, 1998g), and a Local Government (Best Value and Capping) Bill. 

Although only in draft form, this was followed by another Local Government 

(Organisation and Standards) Bill and a Command paper “Local Leadership, Local 

Choice” (DETR, 1999). In addition, the “ ... modernisers ...” also published “ ... 

extensively in local government practitioner journals ...” (Brooks, 2000: 595). 

New Labour considered that the quasi-market reforms of the 1990s hindered co-ordination 

between health and social services and the development of collaborative relationships 

(Glendinning, 2002). In partially retreating from the belief in competitive markets as a 

solution to the problems of public service provision (Knapp et al, 2001), they abolished 

compulsory competitive tendering (CCT) and the NHS internal market, and introduced 

their vision - a modernisation agenda/project for local government. Associated with 

Etzioni (1997, 1995) Hutton (1997, 1995) and Giddens (1998), New Labour employs a 

succession of terms to describe their vision, which range from ‘community’ and 

‘stakeholding’ to ‘the third way’ (Bevir and O’Brien, 2001). 

In the Local Government Act (1999), New Labour established ‘Best Value’ in government 

services as the centrepiece of their policy to modernise local government. Central to New 

Labour’s plans to modernise local government was the introduction of change into the 

political structures - a revitalisation of the constitutional arrangements. Brooks (2000) 

summarises these in terms of the following inter-linked policy themes — ‘democracy’ 

‘leadership’, ‘community’, and ‘regulation’. In so doing, New Labour indicated a search 

for what Rhodes refers to as ‘a new operating code’ (Martin, 2000). 
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8.4 Policy Themes and The Operational Level 

At an operational level, New Labour’s stated policy objectives, in relation to the 

modernising project, were to: 

e enhance local democracy; 

e improve local leadership; and 

e develop the role of local councils in their community. 

In specific terms, these policy themes were aimed at: 

(1) encouraging councils to provide community leadership and modernise decision- 

making; and 

(2) enhancing local public participation and improving service delivery. 

In pursuing these themes, the objective of New Labour, and the modernisers in particular, 

were to reshape the relationship between government and the public. These themes are 

discussed briefly. 

8.5 Enhancing Community Leadership and Modernised Decision 

Making 

New Labour emphasised the importance of leadership, democracy and accountability 

within local government. Their commitment to enhancing local community leadership and 

representation, and providing a new representative role for local government, coincided 

with an interest in the introduction of New Public Management (NPM) into local 

government. This, as has been discussed elsewhere, covers many varieties of public sector 

reform (Hood, 1995; Rhodes 1998). 

New Labour envisaged that the traditional committee structure could be replaced with 

three new forms of executive leadership: 

(a) a directly elected mayor with a cabinet of senior councillors; 

(b) a cabinet system with a leader either elected or appointed from the councillors; or 

(c) a directly elected mayor with a council manager (Brooks, 2000). 
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Under the new arrangements, New Labour considered that political leaders would become 

‘civic entrepreneurs’. They would build coalitions of interests and develop opportunities 

for their communities (Leadbeater and Goss, 1998), whilst backbench councillors would 

become scrutinisers and more effective representatives for their communities (DETR, 

1998g: ch.3). 

Quite unlike the committee structures of the past, the executive would enable members of 

the community to identify the responsible decision-maker, thereby leading to more 

effective accountability. The New Labour government considered that such an enhanced 

role would introduce greater efficiency, transparency and accountability in local 

government’s decision-making, by making it less unwieldy, more effective and more 

responsive to the community. 

8.6 Community Government, Democratic Renewal and Increased 

Accountability 

Derived from a model developed by Stewart (1996) amongst others, New Labour 

envisaged that through their modernisation project ‘community government’ (Brooks, 

2000) would revitalise local democracy and increase accountability, through a new 

strategic role for local authorities. 

The transition from CCT to Best Value with its emphasis on “... consultation ... and Better 

Quality Services ...”(McCartney, 2000: 2) shifted the locus of decision-making to the local 

level. New Labour promoted ‘joined-up’ government, delivering public services by 

steering networks of organisations (Rhodes, 2000) or partnerships (Glendinning, 2002), as 

another key element of Best Value, and the solution to such problems. 

Best Value was intended to create the conditions under which there was likely to be greater 

interest from other sectors, in working with local government, to deliver quality services at 

a competitive price. Thus, the promotion of local partnership arrangements between 

purchasers and providers and other agencies was emphasised and the strengthening of local 

government’s powers to enter them were encouraged, as a means of tackling cross-cutting 

issues, client groups or communities (Martin, 2000). 
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“ce 

Concerned that public services should offer “... choice and services better suited to 

individual needs ....” (Parliament 1998: 38), New Labour recognised that: 

(a) the service should be provided by the sector(s) that can deliver it most efficiently and 

effectively; and 

(b) institutional needs and organisational convenience should not be put ahead of the needs 

of users. New Labour therefore adopted a pluralist approach to public service delivery. 

In addition, by driving up service standards in line with the increasing expectations of 

users (Martin 2000), the community and users were to be given a role in determining 

spending priorities and setting performance targets. Community government would create 

the conditions for a culture of flexible working and continuous improvement and thereby 

ensure that local government delivers improved services and is responsive and 

accountable. 

8.7. Partnerships and Co-operation — Trust Networks 

New Labour’s trust networks include co-operation between: 

e different statutory agencies (and the professionals who work in them); 

e organisations from different sectors (i.e., statutory, voluntary and private sector 

organisations); 

e organisations and individuals (e.g., providers - front line staff, outside experts and 

service users); and 

e statutory organisations and local communities. 

The partners, institutional and individual, are envisaged as having reciprocal rights and 

responsibilities (Bevir and O’Brien, 2001). 

The acceptability of partnership developments is closely linked to notions of democratic 

accountability and responsiveness. In introducing community government, New Labour 

introduced fundamental change, which was addressed towards altering cultures and 

attitudes within local government, and creating opportunities for democratic participation. 
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8.8 Democratic Participation 

“ Given that public . participation lies at the heart of the Labour government’s 

modernisation agenda ...” (Lowdnes et al, 2001: 205), New Labour required local 

government to consult with their localities on the effectiveness of service delivery. 

In placing this statutory requirement on local authorities, they signalled that closer 

consultation with and feedback from service users, was not only highly desirable, but also 

essential, in order to ensure that services — and the means by which they are provided — 

were acceptable. 

Community government would ensure democratic renewal through the introduction of new 

and innovative forms of democracy into the practices of representation and participation, 

such as for instance, deliberative forums (Hall et al, 1998) where all opinions would be 

heard and none excluded. 

Proposals to increase participation both challenge traditional forms of representative 

democracy and are more far reaching (Brooks, 2000). By being responsive and 

accountable, New Labour envisaged that community government would enable diverse 

forms of social action. Examples include: 

e interactive web sites; 

citizen’s panels (consisting of a larger representative sample of the population who not 

only discuss specific proposals but also develop broader ideas about future service 

provision); 

e citizen’s juries (consisting of a small number of lay members who scrutinise specific 

proposals); 

e visioning; 

e community planning; and 

e apeople’s panel — comprising 5000 members — a cross section of the population (Bevir 

and O’Brien, 2001; Lowndes et al, 2001; 1998). 
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8.9 Summary — The Third Way 

In this postscript, key developments in public policy under New Labour, have been 

reviewed. New Labour’s public philosophy - the third way — exemplifies the shift from the 

providing state of Old Labour, and the minimal state of Thatcherism, to the enabling state, 

which envisages a society of stakeholders and is characterised by co-operation and 

partnerships. 

In this philosophy, the currency is neither authority (bureaucracy), nor price competition 

(markets) rather it is trust (networks) (Rhodes, 2000). The pursuit of better services and 

improved governance of those services, through ‘joined-up’ government and partnerships, 

or networks of organisations delivering public services is the third way in action. In the 

conclusion section, these key developments are considered and discussed in relation to the 

research findings. 

Since the completion of the fieldwork, existing evidence of the impact of reforms and the 

modernisation project has been both limited and mixed (Bevir and O’Brien, 2001; Brooks 

2000; Glendinning, 2002; Knapp et al, 2001; Lowndes et al, 2001; and Martin, 2000). 

Thus, whilst some issues raised in the discussion and conclusion chapter have been 

addressed, others have (as yet) not. Both are briefly discussed here. 

8.10 Partnership, Market, Exit and Voice 

The terminology has been altered to the ‘third way’, and ‘partnership’ arrangements 

between purchasers and providers and other agencies are certainly emphasised, which 

includes voluntary and community sector involvement in the planning and delivery of 

public services (Treasury, 2002). Nevertheless, in addition to government recognition that 

implementation of the ‘Compact’ has been patchy (Cabinet Office, 2002), Knapp et al 

(2001) argue that the trend in market development has not been reversed. It has only been 

partially redirected by the Blair government. Reforms in social care, which are still 

influential today, were promoted in the 1990 NHS and Community Care Act. Thus social 

care services continue to be provided through the market or market like arrangements. 
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In this context, New Labour’s agenda to increase democratic participation and provide 

service users with opportunities to ‘voice’ has become even more crucial in ensuring 

increased user accountability and public accountability. However, according to Lowdnes et 

al (2001) and Brooks (2000), the notion that the growth in participation initiatives 

represents democratic enhancement, needs to be treated with some caution. 

8.11 Initiatives, Exclusion and Inclusion 

In their study, Lowndes et al (2001) found that whilst many initiatives did indeed provide 

opportunities for individuals or groups to articulate their preferences — they also found that 

they were often deliberately designed to discriminate in favour of certain groups/areas. 

Brooks (2000) adds to this perceived weakness, concern about the strength of deliberative 

forums in overcoming the difficulties of exclusion, evident elsewhere in society. She 

argues that, whether by deliberative forums or other processes, consultation risks merely 

framing the questions that reflect the dominant discourse. Factors such as gender, 

education and ethnicity lead to exclusion. Thus, for Brooks (2000), there remains the 

question of: ‘whose voice predominates, when some opinions are considered more 

worthwhile and weightier than others?’. 

8.12 Conclusion — The Jury is Still Out 

Given that evolutionary changes draw on elements of previous initiatives (Knapp et al, 

2001; Talbot, 2001; Martin, 2000 and Brooks, 2000); and many initiatives are still in their 

infancy; it is perhaps too early to ascertain the impact of these reforms. Judgement in 

relation to the impact of government policy on user participation must therefore be held in 

abeyance for now. 

As argued in Chapter 7, only by addressing issues in relation to power, through for 

instance, the involvement of users in the planning, delivery and monitoring of services, 

together with support for all of them, to develop and articulate ‘voice’, will an 

accountability culture be firmly established. 
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Despite New Labour’s commitment to revitalising local democracy, since there is very 

little evidence of significant progress towards either so far, this raises continuing questions 

about: (a) the benefits of current proposals for service users; and (b) the adequacy of 

governance arrangements within partnerships - neither of which has been clearly 

established (Glendinning, 2002). Thus, whilst misgivings remain, as to whether community 

leadership is sufficiently robust to meet the challenge of social exclusion and provide a 

more cohesive, inclusive form of government (Lowndes et al, 2001; and Brooks, 2000), for 

now, and only for now, the jury is still out. 
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Appendix A 

Letter of Introduction 

TO WHOM IT MAY CONCERN 

ACCOUNTABILITY CASE STUDIES OF SELECTED PUBLIC AND VOLUNTARY 
ORGANISATIONS 

This is to introduce Mrs Sarabajaya Kumar who is conducting interviews for a research 

project funded by the Joseph Rowntree Foundation. This involves focused interviews with 

managers and service users in a number of carefully selected charities and government 

organisations. The research has the following aims: 

To develop and understanding of accountability processes and relationships 
between the users and the voluntary and public sectors within the contract culture. 

To explore how the sectors balance their multiple accountability relationships 

between their various stakeholders. 

The findings will be summarised in a report for the Joseph Rowntree Foundation. It is 

hoped that the findings will be disseminated in a seminar aimed at policy makers and 

managers in the public and voluntary sectors. It is intended that the research will assist 

them in their decision making, with specific reference to developing appropriate 

accountability forms. 

The interview will last between approximately 45 minutes and one hour. All interviews 

will be confidential and no information will be used which will enable individual 

respondents to be identified. 

The project is being carried out by Sarabajaya Kumar at the Voluntary and Non Profit 

Research Unit. Should you require any further information about the project, please do not 

hesitate to contact Stephen Osborne by letter, telephone (0121 359 3011 extension 4923) or 

fax (0121 359 1148). 

1 should like to thank you very much, in anticipation for your help in this project. 

Yours faithfully 

Stephen P Osborne 
Joint Director of the Voluntary and Non Profit Research Unit 
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Appendix B 

Survey Questionnaire for Voluntary Organisations 

Date: 2nd Dec 1994 

Dear 

ACCOUNTABILITY CASE STUDIES OF SELECTED PUBLIC AND 

VOLUNTARY ORGANISATIONS 

The Voluntary and Non Profit Research Unit has received funding from the Joseph 

Rowntree Foundation to conduct research on accountability, within the context of purchase 

of service contracting. Your organisation is one of the leading public and voluntary sector 

organisations that has been carefully selected from the 'Henderson Top 2,000 Charities 

1994' for this study. 

As a part of this research, I am sending this questionnaire to twelve Chief Executive 

Officers of major charities involved in health and welfare service delivery, to gather factual 

background information, about their organisations. 

I would be very grateful if you would help, by filling in the enclosed questionnaire and 

returning it to me, in the stamped addressed envelope. All answers will be treated in strict 

confidence and only processed by me. 

If you need any additional information, please telephone me at home on (071) 622 3417 or 

leave a message at Aston University with Jean Elkington on (021) 359 3011 extension 

4610 and I will return your call. Alternatively you could send me a fax on (021) 359 1148. 

I look forward to hearing from you and thank you for your help. 

Yours sincerely, 

Sarabajaya Kumar 
Research Associate 

Voluntary and Non Profit Research Unit 

Aston Business School 

Aston University 
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ASTON 

BUSINESS 

SCHOOL 

  

ACCOUNTABILITY CASE STUDIES OF SELECTED 

PUBLIC AND VOLUNTARY ORGANISATIONS 

    

Recent changes in government policy for the provision of services at local and national 
levels, have raised new issues of concern with specific reference to accountability of 

both the voluntary and public sectors, involved in contracting. 

Little is known about accountability within the context of purchase of service 
contracting. This research project, funded by the Joseph Rowntree Foundation, 

proposes to make a contribution to the understanding of accountability. Specifically it 
will examine whether the accountability mechanisms currently in place, involve and 

empower Service beneficiaries. 

It is intended that the research will assist policy makers and public and voluntary sector 
managers, in their decision making, with reference to developing appropriate 

accountability forms. 

| would be very grateful if you would help, by filling in the enclosed questionnaire and 
returning it to me, in the stamped addressed envelope. All answers will be treated in 

strict confidence and only processed by me. 

| would be especially grateful if you could return the completed questionnaire by 9th 

January 1995. 

lf you need any additional information, please telephone me at home on (071) 622 3417 

or leave a message at Aston University with Jean Elkington on (021) 359 3011 

extension 4610 and | will return your call. 

Thank you for your help. 

Sarabajaya Kumar 

Research Associate 

Voluntary and Non Profit Research Unit 
Aston Business School 

Aston University     
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Research on Accountability - Purchase of Service Contracting 

  

Some definitions to help you complete this questionnaire. 

  

Definition of Governing Body for the Purposes of this Survey. 

The governing body is the group of people who have ultimate legal 
responsibility for a voluntary organisation or charity's activities. 

  

  

Definition of Contracts and Service Level Agreements for the 

Purposes of this Survey. 

Contracts and Service Level Agreements are the mechanism by 

which a growing number of statutory authorities purchase specified 
services from voluntary and independent organisations. They have 
arisen with the emergence of compulsory competitive tendering, the 
“mixed economy’ of community care and the contracting out of 
services by local and central government departments.   

  

  

Voluntary ahd Non-profit Research Unit 2 
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Research on Accountability - Purchase of Service Contracting 

  

This questionnaire is designed to find out: 

Section A. Some up to date general background information about the organisation. 

Section B. Some specific information about the governing body. 

Section C. Some specific information about the public accountability of the organisation. 

  

  

Section A. General Background of the Organisation. 
    
  

1s What category best describes the field of work of your organisation? 

Your may tick more than one box. 

Accommodation 

Business and Professional 
Associations, Unions 

Culture and recreation 

Economic development 

Education and research 

Environment and animals 

Health care 

Law, advocacy and politics 
(e.g. elderly, children) 

Religious activities 

PI
S 
f
T
 

Social care and development 

OUNGL (DIGASE:Spacity): <tc. tectecscteasecwgrassseyivervics.deveerqreeeseteost ses 
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Research on Accountability - Purchase of Service Contracting 

  

  

2: What is you geographic area of operations (please tick one box) 

International Es 
National | 

Regional (more than one county) L] 

GLR 2s] 
Local (with one county) a 

Other (please SPeCity) ©..405..8.0 sets nate htc ee 

3 What is the size of your organisation in terms of numbers of staff? 

Total Employees 

Full Time Equivalent 

Estimated total number of volunteers 
(please include those involved in fundraising 

and service delivery) 

Estimated average hours per volunteer per month 

  HU
LL
 

4. What is the total membership of the organisation? 

  

5: What is the size of your total organisation in terms of annual income for the current 
financial year? 

Please state £ 

  

6. Sources of finance (please enter amounts to total as per question 5) 

(See definition of ‘contracts and service level agreements' on page 2) 

Voluntary Income (for example Covenants, 
Legacies, Other Gifts, Trading, Rent, Investments 
and Public Donations) 

Central Government 
Contracts and Service Level Agreements 

Central Government Grants and Fees 

Local Government 

Contracts and Service Level Agreements 

Local Government Grants and Fees 

Health Service 
Contracts and Service Level Agreements 

Health Service Grants and Fees 
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Research on Accountability - Purchase of Service Contracting 

  

  Section B. Governing Body of the Organisation.   
  

ia What is your governing body called? (Please tick one only) 

(See definition of a ‘governing body’ on page 2) 

Executive Committee 

Management Committee 

Board of Governors 

Board of Trustees 

Management Board 

Council 

Steering Committee 

Court 

Other (please specify) 
O
O
O
O
O
O
W
 

  

8. How often does your governing body meet? (Please tick one only) 

Weekly 

Fortnightly 

Monthly 

Every six weeks 

A
.
 

Every two months 

Every three months 

Three times a year 

Annually 

C
I
S
P
R
 

Irregularly / as and when needed 

  

Other.(please specify)... oak. .cn. wi nates ctess gee ree 

9. How long do the meetings normally last? (Please tick one only) 

Less than an hour (4 

1, but less than 2 bo) 

. 2, but less than three ea 

3 hours / half a day Fe] 

More than half a day but less than a day s 

Whole day cE 

Other (please specify) 
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Research on Accountability - Purchase of Service Contracting 

  

  

  
Section C. Public Accountability of the Organisation. 

  
  

In some types of organisation members/officers actions are governed by certain 

rules. The following questions are asked in the light of this fact. 

In order to answer the following question please tick the boxes below. 

  

10. If members of the public wish to, can they find out the following background 

information about the organisations’ governing body? 

  

  

Names of members of the 

governing body 

. Their age 

Their occupation 

. Their political affiliations 

. Their interests and 

qualifying experience 

Whether they live and/or work 

in the area for which they are 

responsible 

. The fees they receive for their 

services 

No Yes 

Annual 

Report 

Peet eg 

ee 

Luaket ote 

pe ee 

i Tl 

Ee a 

bl pe 

If yes, what is the source of this information? 

Other (please specify) 
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Research on Accountability - Purchase of Service Contracting 

  

11. Can any of the following attend board or committee meetings? 

  

Yes No r-> Are there any exceptions? 

  

Members of the public Ea   
  

Service beneficiaries 

  Members of the organisation | | |   
  

  

  

  

  
  

    
  

  

12. Can any of the following inspect minutes of board or committee meetings? 

Yes No --> If yes, please give more details. 

Members of the public 3 eS UE ec Mia rcseseisqevtecslissceueteaghee deseo ccter 

Service beneficiaries | | fe] peers IN a Pcie Me BGs aan meee 

Members of the organisation | Le BI e reso Cee ratics ite crate eae eeitsee hed vbeod 

13. Can any of the following inspect board policy papers or committee meeting 
documents? 
  

Yes No > If yes, please give more details. 

  

Members of the public 

Service beneficiaries 

  

Dee 

Members of the organisation [ | fe 
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Research on Accountability - Purchase of Service Contracting 

  

14. Are there any rules within the organisation's constitution governing members 

conduct (for example are members allowed to speak or vote on matters where they 

have a financial or other interest)? 

Yes No 

Please specify 

  

15. | Could governing body members and/or senior managers be surcharged by 
purchasers (ie required personally to bear the costs of any public losses through 

their ‘wilful misconduct’)   

Definition of “Wilful Misconduct’ for the 

Purposes of this Survey. 
Yes No : : *Wilful Misconduct’ means intentional behaviour such 

| | CS as professional negligence, that is regarded as 

If the surcharge is above a specified level would they be disqualified from office? 

a 

    
  

Please specify 

  

  

  

Please return the completed booklet in the enclosed s.a.e. to: 

Sarabajaya Kumar 
The Voluntary and Non Profit Research Unit 

Nelson Building 
Aston Business School 

Aston University 
Birmingham B4 7ET 
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Appendix C 

Interview Schedule for Managers 

The questions I’m about to ask you will cover the following areas. 

Section 1 is about the role of the organisation. 

Sections 2 & 3 are about the contract, the local authority and the voluntary 

organisation. 

Section 4 is about your role. 

Section 5 relates to evaluating performance 

Section 6 to the delivery of services and users. 

Finally, I will ask you some personal details. 

1. Ask permission to tape interview for transcription purposes. 

2. Show letter of introduction. 

3. Assure confidentiality. 
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Questions for the study of Accountability — Managers (Public and Voluntary Sectors). 

The role of this organisation (local authority or voluntary organisation). 

L Please describe the role which your organisation plays? 

Have your organisation’s core services changed in the last five years? 

Yes/No. 

If yes, 

A Very Great Deal 

A Lot 

Some 

A little 
Not At All 

No ee
 

e
s
 
T
t
 

If so, in what ways? 

What would say were the most important strategic decisions that your 

organisation has dealt with in the last five years? 
Issue\Decision Why was this important? 

What would you say have been your organisation’s achievements in the last 

five years? 

Achievements. What have been the main benefits to the service 

users? 

What would you say are the main strengths of your organisation? 

What would you say were its main weaknesses? 

What would you say are the main issues/challenges facing this organisation 

(local authority or voluntary organisation) in the next few years? 

In what ways, if any, would you like to see the function(s) of this organisation 

(local authority or voluntary organisation) change or develop in the next few 

years? 

Do you currently have responsibilities for a particular aspect of this 

organisation’s activities? 
Yes/No. 
If yes please provide brief details. 
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The contract and this voluntary organisation. 

1. 

8. 

Are there any equal opportunities policies, targets or monitoring in place with 

specific reference to women, people from different ethnic and cultural 

backgrounds, service users or people with disabilities related to the contract? 

Yes/No. Please describe ... or may I have a copy. 

Do you attend the Advisory meetings? 

What were the most important issues discussed at the last few (3?) meetings 

you attended? 

Do you feel that you can shape the issues and get issues on the agenda? How? 

Do you feel that users/clients (i.e. parents, carers, and children) shape and get 

issues on the agenda? 

How do you know? Do you meet them? 

Are there performance measures linked to the contract? Are these qualitative 

and quantitative? 

What about trust? 

The local authority and this voluntary organisation. 

1 What is your relationship to the organisation? Could you draw this for me and 

relate it to accountability? 

What do you see as your role? 

Ultimately you are responsible to Councillors who are accountable for the work of 

the local authority — is that what it feels like? 

The voluntary organisation manager is accountable to the trustees of the 
voluntary organisation. Does that mean that there are any tensions between what 

the voluntary organisation wants and what the local authority wants? 

Do you ever meet the trustees of the voluntary organisation? 

Do councillors from the local authority meet people from this voluntary 

organisation? If so who, where and when? 

The local authority is contracting with this organisation and presumably with 

other organisations. Does it matter to the local authority that their boards are not 
elected (as yours is) and made accountable in this way? 

Where does the democratic accountability for the myriad of policies and decisions 

they actually make lie? 
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Your role and the organisation. 

Ii 

10. 

How would you distinguish between your role and the role of the manager of the 

local authority or voluntary organisation? 

Do you think there are overlaps between the roles carried out by local authority 

officers / managers and this voluntary organisation’s manager; or are they each 

very specific? 
If so, what are they? 

Whom do you regard as the “experts” in the organisation in relation to service 

provision? 

Can or should you challenge the views of such “experts”? 

Is there a need for independent “expertise” from outside the organisation? 

Yes / No. 
If yes, why? 

Are the roles of the local authority and the voluntary organisation changing given 

the contract culture? 

Could you identify any conflict of interest between the sectors which make it 

difficult for you to achieve your aims? 

What do you like best about being a local authority or voluntary sector manager? 

What gives you most satisfaction in your work? 

What do you like least? What gives you most dissatisfaction in your work? 

What sources of information do you need to have in order to carry out your 

functions (i.e. does it get filtered by the local authority or voluntary organisation’s 

staff / managers)? 

Evaluating performance. 

i What are the criteria of performance which you, as a manager, are looking for 

from the voluntary organisation? 

What are the criteria of performance which councillors/trustees are looking for 

from the voluntary organisation? 

How do you monitor and assess the services provided in the light of these criteria? 

How do the councillors/trustees monitor and assess the services provided in the 

light of these criteria? 

What information do you use and how do you obtain it (e.g. statistics, visits, 
personal contacts)? What information do councillors/trustees use and how do they 

obtain it? 
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10. 

ye 

12. 

13. 

14. 

15. 

What are the main problems, in your view, in assessing performance? 

What are the main problems, in your view, for councillors/trustees in assessing 

performance? 

Do you, as a manager, see it as your job to make value for money assessments 

about this voluntary organisation, for (and on behalf of) the local authority? 

If so, how do you do it? 

To whom, are you accountable as a Manager? 

For what are you accountable as a Manager? 

What does accountability mean to you as a manager? Does it mean that you are 

formally answerable to someone else, or that you have a responsibility towards the 

community at large or groups within it? What do you consider to be your 

“constituency” in your role? 

Do you see any problems or conflicts in exercising accountability as you define it? 

Do you see a difference between responsibility and accountability? Especially 

within the context of purchase of service contracting? 

Are voluntary organisation’s services funded by the local authority more or less 

accountable than they used to be? If this has changed what are the reasons? 

Do you have any particular group of people in mind when considering the 

services? 

Service delivery and users/beneficiaries. 

A What do you consider to be the end-product or the objectives of the services 

provided by this voluntary organisation? 

Has what you are doing been affected/changed by the Charity Act and /or the 
NHS and Community Care Act and /or the Children’s Act? Are government 

guidelines and circulars important and do they influence what this voluntary 

organisation does? 

Are the services shaped by local circumstances and pressures? If not should they 

be? How? 

Do users of the services come to you for help and advice? 

Who deals with user queries? 

Are you available by telephone or personal visits or through a surgery or similar 
system? How does this feed back into the local authority and this voluntary 

organisation? 
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7. Which of the facilities and services your organisation helps to provide would you 

say were most important from your community’s point of view? 

Most imp’t Why? 

8. Do you take any special steps to consult members of the community about their 
views on organisational policy matters? 
Yes/No 

If so what does this involve? 

9. How do you hear/how do councillors/trustees hear about how the 

community/users feel about services? 

10. What methods do you know of, by which service delivery beneficiaries (users) of 
this voluntary organisation can take their views to the local authority/ voluntary 

organisation managers and/or councillors / trustees of the voluntary organisation? 

11. Do you think these methods are adequate? 
Yes/No 

12. If not, what other methods do you think should be available? 

13. Are you satisfied that the local authority and this voluntary organisation take 

sufficient notice of its users’ views? 
Yes/No 

14. What is your relationship with the local authority / voluntary organisation? How 

do you work together? 

15. If not already in place are there any plans to require the organisation to increase 
accountability, whilst retaining independence from the local authority? 

Personal Details 

Finally to help us compare the views of different respondents it would be useful if you 

would tell me a little bit about yourself. 

1. Name: 

2. Age: (Under 30; 30-49; 50-64; 65 or over). 

3. Job Title: 

4. Male/Female : 

5. Which ethnic group do you belong to? 
(White; Black Caribbean; Black African; Black other; Indian; Pakistani; Bangladeshi; 

Chinese; Other Asian; Other (please specify)). 
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6. Are you registered disabled or do you have any special needs which affects your ability 

to volunteer/ participate in organisational work? If yes would it help to have support 

materials in any particular format (i.e. Audio-tape, Braille). 

7. Which of these do you have access to at work? 

(Telephone; PC; Modem; Fax; Email). 

8. Are there any other comments you would like to make regarding your role or the role 

of your organisation? 

9. Do you have any other comments, which seem to you to be relevant to this interview? 

THANK YOU VERY MUCH FOR YOUR TIME. 
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Appendix D 

Interview Schedule for Users 

The questions I’m about to ask you will cover the following areas. 

Section 1 is about the role of the organisation. 

Section 2 is about your personal interest and the organisation 

Section 3 is about your role and the organisation. 

Section 4 relates to evaluating performance 

Section 5 to the delivery of services and users. 

Finally, I will ask you some personal details. 

1. Ask permission to tape interview for transcription purposes. 

2. Show letter of introduction. 

3. Assure confidentiality. 
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Questions for the study of Accountability - Users. 

The role of the organisation. 

Please describe the role which the organisation plays? 

Have your organisations' services changed in the last five years? If so in what 

ways? 

What would you say have been your organisation's biggest achievements in the 

last five years? 

Achievements. What have been the main benefits to you as users? 

So has it made a major difference to the quality of your life? 

And what would say was its main problems/weaknesses? 

In what ways, if any, would you like to see the organisation change or develop in 

the next few years? What needs do you have that the organisation can help you 

with? 

Personal interest and the organisation. 

1, Do you currently have responsibilities for a particular aspect of the organisation? 

Yes/No. If yes please provide brief details. 

Are you invited to attend the meetings of the Advisory/ Management group? 

Do you consult with others or meet with other users or do they phone you up? 

What were the most important issues discussed at the last few (3?) meetings you 

attended? 

Do you feel that you can shape the issues and get the issues on the agenda of the 

organisation? 

What would you do if you wanted to complain? 

Would you like to be more involved in the decision making of the organisation? 

How? 

Do you ever meet the trustees of the local or the national branch of your 

organisation or councillors of the local authority or managers of either? 
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Your role and the organisation. 

Whom do you regard as the "experts" (with special/most knowledge/skill about 

the work) in the organisation? 

Can or should parents challenge the views of these experts? 

What do you like best about being involved with your organisation? What gives 

you the most satisfaction in your role? 

What do you like least? What gives you most dissatisfaction in your role? 

Evaluating performance. 

1. 

2. 

10. 

11 

What needs that you have that this organisation can help you with? 

How do you monitor and assess what the organisation does? 

What information do you use and how do you get it (e.g. statistics, visits, personal 

contacts)? Do you feed this information back to this organisation? 

What are the main problems, in your view, in assessing performance? 

What does accountability mean to you as a user? Does it mean that the 

organisation is formally (officially) answerable to you or your group? Or that the 

organisation is formally accountable to the local authority? 

To whom do you think your organisation is accountable? 

Do you think that the organisation is accountable to their service users as well? 

For what is your organisation accountable? Is it the same as before, worse, better 

or no different? If this has changed what are the reasons? 

In what ways is this organisation accountable? 

The local authority pays the organisation to deliver the services. If there is any 

conflict of interest between the local authority and the voluntary organisation who 

do you think that the organisation is accountable to first? 

Do you or the organisation asks the service users what they want? Do they have a 

group? 

- How do all those involved in providing services via the organisation (i.e. local 

authority monitoring officers, workers, and managers hear about what the 

community feel about the services from users, parents, children and carers? 
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Service delivery and beneficiaries. 

1. Are the services shaped by local circumstances and pressures? If not, should they 

be? 

2. Do other service users come to you for help and advice? 

3. Who deals with queries in this organisation? 

4. Which of the services that this organisation provides would you say were most 

important from your point of view? 

Most Important Why? 

5. Does this organisation listen to you and implement your advice in their policies? 

6. Does this organisation take any special steps to consult members of this 

community about their views on organisational policy matters? 

Yes/No. If yes, what does this involve? 

7. How do workers, managers, trustees and councillors in the voluntary 

organisation and the council hear about how the community and the service users 

feel about services? 

8. Do you think that these methods are adequate? If not, what other methods should 

be available? 

Personal Details 

Finally to help us compare the views of different respondents it would be helpful if you 

would tell me a little about yourself. 

1. Name: 

2. Age: (Under 30; 30-49; 50-64; 65 or over). 

3; Role Title; 

4. Male/Female: 

5. Which ethnic group do you belong to? 

(White; Black Caribbean; Black African; Black other; Indian; Pakistani; Bangladeshi; 

Chinese; Other Asian; Other - please specify). 

6. Are you registered disabled, or do you have any special needs which affects your ability 

to volunteer/participate in organisational work? If yes, would it help you to have 

support materials in any particular format (i.e. Audio-tape, Braille). 
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7. Are there any other comments you would like to make regarding your role or the role of 

the organisation? 

8. Do you have any comments which seem to you to be relevant to this interview. 

THANK YOU VERY MUCH FOR YOUR TIME. 
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Appendix E 

Further Details about the Fieldwork, Methodology and Analysis 

Breakdown of the Respondents 

A total of one hundred and eighteen (118) people took part in this research. Information 

relating to the status of the respondent (statutory and voluntary sector only), ethnic origin, 

age and sex was collected from sixty-two (62) of them. For the remaining fifty-six (56) 

respondents, which comprised forty-seven (47) service users and nine (9) field staff and 

volunteers, research was conducted through: (a) focus groups; and or (b) focused 

conversations. No data with reference to their ethnic origin, age, or sex was collected. 

The following four tables indicate the distribution of the sixty-two (62) respondents by 

sector, status, ethnic origin, age and sex. 

Table E.1: Distribution of all respondents by sector and status (62 respondents) 

  

Statutory Voluntary Service Users 
  

Total Interviewed 9 38 1 
  

  

Respondent Status of Statutory and Voluntary Sector Interviewees 
  

Trustee 
  

  

            
Councillor 

Senior Manager 9 19 
Financial/Project mgr 19 

Field Staff   
  

Table E.2: Distribution of statutory sector respondents by ethnic origin, age and sex 

(9 respondents) 

  

  

  

    

Status All Senior Managers 

Ethnic Origin 7 White 
1 Black Caribbean 

1 Indian 

Age 6 (30-49) 
3 (50-64) 

Sex 7 (Female) 

2 (Male)     
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Table E.3: Distribution of voluntary sector respondents by ethnic origin, age and sex 

(38 respondents) 

  

Status 19 Senior Managers 19 Project Managers 
  

Ethnic Origin 18 White 

1 Black Caribbean 

17 White 

1 Pakistani 

1 Refused to Answer 
  

    
Age 1 (Under 30) 1 (Under 30) 

11 (30-49) 14 (30-49) 

7 (50-64) 4 (50-64) 

Sex 3 (Female) 15 (Female) 
16 (Male) 4 (Male)     
  

Table E.4: Distribution of service users who were interviewed by ethnic origin, age 

and sex (15 respondents) 

  

Ethnic Origin 12 White 

1 Black Caribbean 

2 Pakistani 
  

2 (Under 30) 

7 (30-49) 
1 (50-64) 

5 (Over 65) 
      All Female   
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Appendix F 

Methodology and Analysis — Other Issues 

Summary of the Analytical Process 

Having embarked on this research after becoming “... theoretically sensitised” (Strauss 

and Corbin, 1994: 277; Glaser, 1978) or theoretically oriented (see Chapter 2), the “ 

field-based story ...” (Locke, 2001: 122) with its emergent themes, was presented and 

analysed in the form of the ‘Findings’ summarised in Chapters 4 and 5. Existing theorising 

was held in abeyance until the meaning assigned to the empirical observations had 

stabilised (Locke, 2001). A conceptual scheme or “... a theoretical story ...”. (Locke, 

2001: 122), comprising relational concepts - observable relationships between the 

theoretical elements and other work - evolved thereafter. 

Grounded and Inductive rather than Deductive 

Although presenting the research in this way may give the appearance, either that the 

researcher had a particular story in mind from the earliest stages, or that she had moved 

from an ‘inductive’ to a ‘deductive’ approach, this was not the case. 

The approach taken for this research was a combination of a ‘grounded theory’ approach 

and the evolving contingencies of life and therefore may not necessarily appear in ways 

that other grounded theorists recognise it. The use of ‘grounded theory’ in this research 

was as Strauss and Corbin (1994) predict, adapted by the researcher to the circumstances in 

which it was used. As they argue the actual use of ‘grounded theory’ varied accordingly - 

“... with the specifics of the area under study, the purpose and focus of the project, the 

contingencies faced during the project and perhaps also the temperament and particular 

gift or weaknesses of the researcher ....”’ (Strauss and Corbin, 1994: 276). 

This very strength of the ‘grounded theory’ approach can however also be said to be its 

very weakness. Nevertheless, the key aspect — theoretical coding (i.e., conceptualising how 

the substantive codes relate to one another) was carried out. 
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Linking the Data and the Theory 

The ‘discourse’ in the transcripts was analysed and emergent understandings written up as 

the ‘Findings’ chapters. The ‘Findings’ chapters enabled the generation of ideas that gave 

shape to the researcher’s thoughts about what may be theoretically possible. 

As Glaser (1978) notes, researchers may not know which literature is relevant until 

analysis is well advanced. This is certainly what materialised in relation to this research. In 

this study, the framework to which the ‘grounded theory’ research contributed was not 

established until after the ‘field-based’ story had been told (and the ‘Findings’ published, 

by the Joseph Rowntree Foundation, in 1997). In other words, the researcher made sense 

of what she had learned only when she went through the process of writing the 

‘interpretive text’. 

The ‘Accountability’ literature reviewed in Chapter 2, was empirical, concentrated on 

formal aspects and only alluded to informal aspects of accountability. In seeking to explain 

and to link the ‘field story’ with the ‘theoretical story’, literature neither related to 

‘Accountability’, nor read prior to the telling of the ‘field based story’, was reviewed. To 

explain the ‘Findings’ therefore required drawing on different sets of literature. 

Thus, at this stage, the researcher considered what reading and research experience(s), as 

well as explicit theories emerging from the data analysis, would be useful when played “ 

.. against systematically gathered data ...”’ (Strauss and Corbin, 1994: 277). Literature 

was scrutinised for theories relating to the emerging theory, which was developed through 

a continuing conversation with the data. The ‘Findings’ and the ‘theoretical elements’ were 

integrated in the subsequent theoretical framework chapter, which is conceptually dense. 

The research is therefore ‘grounded’ as it was generated and developed “... through 

interplay with data collected in actual research ...”’ (Strauss and Corbin, 1994: 274). 

The elements of the analysis used for the theoretical framework are summarised in general 

terms at the end of each ‘Findings’ chapter (see sections 4.5 and 5.14), and are brought 

together in Chapter 6 (see sections 6.12.1 and 6.12.2). 

In terms of addressing the question raised, in relation to which elements of the analysis 

produced which elements of the final model — the logic is rather difficult to map. This is 
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because as Ritchie and Spencer (1994) and Denzin (1994) acknowledge, the interpretive 

process is an ‘art’, which requires intuition, imagination and creativity. Having said this, 

the method or route followed, was similar to, yet different from, the one carried out in 

relation to analysing the data, using ‘Framework’. It was similar in that it followed a 

comparable iterative process, which Dey (1993: 264) refers to as a “ ... series of spirals ... 

loop[ing] ... back and forth through the various phases ....”. It was different because the 

relationship under consideration was now between the ‘Findings’ and the literature, rather 

than between the data and the ‘Findings’. 

Although each finding was initially considered by itself, after ‘familiarisation’ and 

‘immersion’ in the literature, both the ‘Findings’ and the literature were considered and 

discussed as a whole. As a result, they became interwoven and inter-linked with each 

other. The first ‘field story’ (Chapter 4) which is integrated with the ‘theoretical story’ 

(Chapter 6) until section 6.5, follows a fairly logical and linear route. At this point, 

however, the concept of ‘Power’ was introduced, and the links between all three Chapters 

(4, 5 and 6) were established, as all actors were involved in various ways. From this point, 

the inter-weaving between the three chapters is dense and there is full integration between 

the ‘Findings’, analysis and theoretical elements. 

‘Framework’ — Rather than other paradigms 

During the data collection phase, it became apparent to the researcher that the data being 

gathered was particularly voluminous, especially the transcripts of the interviews and 

conversations. This led her to consider using computer software that claimed “ 

relationships to grounded theory methods ....” (Strauss and Corbin, 1994: 277) — 

NUDIST. 

Since attempts to use NUDIST proved to be unsuccessful (for reasons discussed in 3.15.1), 

the researcher discussed her concerns with peers, one of whom was facing similar issues in 

their research. The researcher was introduced to ‘Framework’, an analytical approach 

developed by two researchers at ‘Social and Community Planning Research’ (now the 

National Institute of Qualitative Research). 
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Jane Ritchie and Liz Spencer (1994) have refined and developed ‘Framework’ over several 

years. Their experience and description of the application of ‘Framework’ was not only 

very accessible, but also well documented and explicit. Their illustrations and summaries 

of their research, revealed that: (a) they not only had experience of working on similar 

projects (i.e., sample size, type of data and time-scale) to this one; but (b) the researcher 

could also relate to the examples given. Moreover, since the ‘Accountability’ research was: 

(a) applied; (b) in the social policy field; (c) funded by the Joseph Rowntree Foundation - 

who required a policy report; (d) and given that the researcher could access informal 

training, in relation its’ application; it was considered an appropriate analytical tool for this 

research. 

Ritchie and Spencer’s ‘Framework’ also seemed to be sympathetic to NUDIST, in that it 

appeared to follow a similar logic. Obviously, the key difference between the two, is that 

whilst NUDIST is a software package, ‘Framework’ is a manual system. Nevertheless, 

whilst the advantage of using the former over the latter appears to be that the “ ... software 

provides a set of procedures which can replace or facilitate the mechanical tasks involved 

in analysing data ...”’ (Dey, 1993: 267): in the final analysis, no analytical tool or approach 

can replace the creative and conceptual tasks of the researcher. 

The decision to employ Ritchie and Spencer’s (1994) analytical approach, rather than 

Strauss and Corbin’s paradigm model (1990), or Glaser and Strauss’s (1967) theoretical 

coding model, was therefore a positive decision for ‘Framework’, rather than a decision 

against the grounded theory models for analysis. 

Framework and Grounded Theory Analysis 

In employing ‘Framework’, the stages followed were: 

1. familiarisation; 

2. identifying a thematic framework; 

3. indexing; 

4. charting; 

5. mapping and interpretation. 
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In relation to this research specifically, data was indexed or labelled (Strauss and Corbin, 

1990; Glaser and Strauss, 1967), according to key themes and concepts, which drew on 

emergent issues raised by respondents. In grounded theory terms: ‘in vivo’ codes were 

developed. Data was charted (i.e., comparing incidents applicable to each category) and 

relationships between concepts mapped and interpreted (i.e., integrating categories and 

their properties). The theoretical framework was built through the employment of the 

constant comparative method (Glaser and Strauss, 1967). 

The five stages involved, mirror the ‘grounded theory’ approach, in that data was gathered, 

systematically analysed and reconstructed into a story through the development of a “ 

completed theoretical framework ....”’ (Locke, 2001: 45). This is what made the research 

grounded. 

As Strauss and Corbin (1994: 274) note the “... major difference between this methodology 

and other approaches to qualitative research is its emphasis upon theory development ....”” 

Reflexivity, Peer Debriefers and Story telling 

It has been argued, and is indeed accepted, that the researcher: 

(a) “ ... is part and parcel of the setting, context, and culture he or she is trying to 

understand or represent ....”’ (Altheide and Johnson, 1994: 486); 

(b) cannot disentangle themselves from the observed; 

(c) is an active participant in the construction of the world (Burrell and Morgan, 1979); 

and 

(d) will bring their own interpretation to an account/text (Guba and Lincoln, 1989). 

Given that “ ... no data is ‘pure’ data as all are mediated by our own reasoning as well as 

that of participants ....”” (Hammersley and Atkinson, 1983 cited in Silverman, 1993: 208), 

and that views about the topic of interpretation can conflict (Denzin, 1994), the researcher 

sought to authenticate her inductive interpretation (Greene, 1994), her telling of the story, 

which was grounded in concrete empirical material (Denzin, 1994) or case studies. 

Concern in relation to reflexivity - what the individual researcher brought to the inquiry - 

and biased inquirer opinion were addressed through reflection with a panel of peers — peer 

debriefers (Lincoln and Guba, 1985). 

272



APPENDIX F Accountability Relationships between the Public Sector, the Voluntary Sector & Service Users 

The peer debriefers audited and reviewed the findings and the researcher’s interpretation of 

those findings. The panel consisted of three men and two women. They had different 

disciplinary backgrounds (i.e., a geographer, a social psychologist, an historian, a 

psychologist and an economist). The age group range was from early 40’s to early 50’s and 

the peer debriefers were all white, although not all British. 

What was remarkable for the researcher, (a sociologist, in her 30s, British and of Indian 

origin), was that despite their many differences, for the most part, the peer debriefers and 

the researcher shared similar views in relation to interpretation of the research findings. A 

partial explanation for this could be that we all shared similar value orientations (Greene, 

1994). 

An Accountable Research Process 

The thesis was an interpretive work. In the tradition of ‘post-colonial deconstructive’ 

thought and ‘post modernism’ (Olesen, 1994), it attempted to create a space for hearing 

multiple voices/perspectives of those that were studied — a major strand of ‘grounded 

theory’. 

The researcher asked the question about ‘Accountability’ and in adhering “to complex sets 

of methodological principles connected to postpositivist foundational systems of meaning 

(i.e. good science)” (Denzin, 1994: 512), she traced the accountability concept as 

precisely as possible. In other words, the researcher tried to follow an accountable and 

transparent research process, by providing details of how the research problem emerged, 

how different data sources were triangulated and how she conducted herself, she hopes, in 

an ethical manner, and with integrity. 

At each stage of the research, although alone, the researcher bore in mind the issue of 

replicability and tried to ensure that her conclusions could be verified by others. This she 

did in the hope of satisfying potential critics who might have a more positivist orientation 

(Miles and Huberman, 1994). 
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