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In this issue of Administratio Publica, authors focus on a variety of issues that 
centre on the broader concerns of society. These include perspectives from 
Zimbabwe, Ethiopia and Mozambique. Again, we are honoured to publish 
contributions from four of our Public Administration emerging researchers. 
These articles stem from the ASSADPAM Emerging Researchers workshops.

Dr Martin Luther King, Jr. stated that “an individual has not started living 
until he can rise above the narrow confines of his individualistic concerns to 
the broader concerns of all humanity”. It is imperative in today’s fast-paced 
environment that one takes a step back and evaluates one’s contribution to 
society. Are we as academics and public servants so focused on achieving 
our own goals that the purpose of the state, to improve the general welfare of 
society, goes astray?

Every issue of Administratio Publica is filled with research on topics dealing 
with what governments are struggling with today. Research is shared and 
built on creating a collaborative space for developing the body of knowledge. 
This year, 2013, marks the 21st anniversary of Administratio Publica. We are 
celebrating this forum to share ideas, viewpoints and debate. However, we also 
need to commemorate those that contributed to these pages and who are no 
longer with us. During 2012 and 2013 we lost Peter Veeran, Petrus Brynard, 
Pholoso Disoloane, Koos Bekker and most recently Moses Sindane. Your voices 
are quiet, but your contributions will remain with the fraternity forever. These 
academics contributed actively to our discipline and the public sector at large. 
Dr Martin Luther King, Jr. also said that “Life’s most urgent question is: What are 
you doing for others?” I am leaving you with the same – what are you doing 
for others?

The goal of the article, “Risk governance in public private partnerships” is to 
identify the principal and recent barriers to successful implementation of public 
private partnerships. Public private partnerships (PPP) are a procurement option 
using private sector capabilities to produce value for money through a long-term 
contractual partnership between a public and a private entity. The rationale 
behind PPP’s is the sharing of risk between the public and private sector. The 
article of Danielle Nel focuses on infrastructure PPP projects, which is often 
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characterised by a complex network of actors, responsibilities and critical tasks. 
Risk sharing could become a challenge in such complex long-term contractual 
arrangements. To encourage effective strategic administration, management and 
governance of PPP, the author identifies the perilous issues contributing to risk 
in these partnerships and provides recommendations towards transcending or 
decreasing such issues.

This empirical article adopts a mixed-method approach, employing both 
qualitative and quantitative methods and data to capture and assess multiple-
expert opinion and stakeholder perceptions of risks in PPP. The article presents 
a cross-case examination of four PPP case studies in South Africa. The findings 
offer an overview of governance gaps in PPP. The author explains that an 
integrated systems management approach was followed throughout the analysis, 
focussing on systems thinking, combining four strategic management categories, 
namely strategy, culture, structure, and systems.

Nel’s findings suggest that the relationship between government and 
the private sector does not reassure a tenet of advancing from the potential 
public private partnerships. She furthermore argues that there is a shortage of 
investment towards capacity, market- and consensus-building for public private 
partnerships. The article concludes that there are transecting risks in each 
sector, however, each sector presents unique statutory contests. The author 
suggests that sectorial specific legislation should be developed for public private 
partnerships, enabling strategic management, good governance and public 
administration of sector specific matters (Nel 2013).

According to Shana Mavee and Tasneem Majam (2013), “The main objective 
of any government is to serve its people …” This is achieved by providing services 
and products, policy-making and implementation, decision making and the 
execution of various functions and activities that will contribute to the general 
welfare of society. In their article, the authors provide an in-depth description of 
public participation. In order to comprehend what public participation constitutes, 
the authors conceptualise the concept. The levels of participation are briefly 
discussed as well as the ways in which public participation takes place.

Secondly, the article explores local governance and public participation in 
Mozambique. It provides an overview of the political situation, processes and 
administration within the Mozambican government with specific emphasis 
on local government. Thirdly, it describes the variables that influence public 
participation in local governance in Mozambique. Four variables are identified, 
namely socio-cultural factors, accountability, democracy and empowerment. 
Each of the four variables is described in detail with specific reference to its 
impact on local governance in Mozambique.

According to the authors, “Public participation constitutes a process of civil 
society and government working together in a positive and proactive manner to 
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ensure successful formulation and implementation of government policies and 
programmes.” The authors conclude by stating that the Mozambican government 
should take civil society more seriously. Importantly, the government should 
recognise them as a vital stakeholder in the running of the country. “In this way 
they will uphold there democratic principles and develop and boost democratic 
ownership at all levels of government,” they note.

Teferi Hailemichael Hassen and Liza van Jaarsveldt are of the opinion that 
public policy knowledge and the associated skills are needed to transform 
Ethiopia’s civil service. These all-important skills sets will help Ethiopia to 
develop and transform to a middle-income economy. In their article, “An 
overview of Public Administration Education and Training Programmes to 
improve policy capacity in the Ethiopian Civil Service” the authors set out to 
establish whether Public Administration education and training programmes 
at Ethiopian universities include public policy capacity development. Notably, 
these programmes play a pivotal role in providing civil servants with the 
policy skills that they need to function effectively in the execution of public 
policy processes.

As a framework, the authors provide an overview of the Public Administration 
education and training programmes that are currently implemented in Ethiopia. 
Furthermore, they explain the civil service training environment in Ethiopia. In 
addition, the importance of equipping Ethiopian civil servants with public policy 
skills and knowledge to be effective in their profession is also contextualised.

The study concludes that, although current Public Administration education 
and training programmes in Ethiopia include some policy knowledge and 
skills, the extent is limited. The authors recommend that more universities in 
Ethiopia – especially in remote areas – should offer Public Administration to 
meet the need for a public policy-educated and trained civil service. “If this is 
not possible, opportunities for short learning programmes or more in-service 
training programmes in public policy for civil servants should be considered 
to improve their policy knowledge and skills” (Hailemichael Hassen and Van 
Jaarsveldt 2013)

Undoubtedly, the effectiveness and success of many institutions can be 
attributed to transformational leadership. Sinval Kahn and Valery Louw raise 
the pressing question of the critical need for the South African Public Service 
to change from a transactional to a transformational leadership approach in 
order to accelerate the transformation of public institutions. Their article, “A 
leadership approach to the transformation of institutional culture: a case of 
the South African National Defence Force” examines why the transactional 
leadership approach has not succeeded in transforming the institutional culture 
of the South African National Defence Force (SANDF). This specifically relates 
to the shared assumptions, beliefs and values of all constituent armed forces.
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According to the authors, the results of their empirical research have revealed 
that the transactional leadership approach has maintained the status quo of the 
former South African Defence Force (SADF), which has prohibited the SANDF 
from transforming its institutional culture to one that is inclusive of all constituent 
armed forces. “It is argued that a transformational leadership approach would 
expedite the transformation of the SANDF’s institutional culture” (Kahn and 
Louw 2013).

Furthermore, the article sets out to determine the key characteristics 
of a transformational leader and what role this type of leader can play in 
implementing much-needed change. “This would enhance intercultural learning 
and relationships and allow for the commemoration of military events that are 
unique and noteworthy for the former armed forces” (Kahn and Louw 2013).

Within a local government paradigm, appropriate municipal institutional 
structures and arrangements play a pivotal role in local economic development 
(LED), policy development and implementation. In their article, emerging 
researchers Danie Meyer and Annelise Venter aim to analyse the status quo of 
the municipal institutional arrangements in the local government sphere. While 
community involvement is critical, the authors argue the changes are needed at 
an institutional level to ensure effective LED. The authors emphatically state that 
successful implementation of development strategies and interventions require 
appropriate institutional arrangements in the local sphere.

The authors point out that “Since 1994, local government in South Africa 
has been tasked to fulfil a developmental role, which places significant pressure 
on institutional capacities.” However, due to a lack of capacity, skills, funding 
and appropriate policies, local government has achieved limited success with its 
developmental mandate.

The Northern Free State region (also known as Fezile Dabi District 
Municipality) has been selected as the case study region to test the institutional 
arrangements for LED at the five municipalities (one district municipality and 
four local municipalities) within the region. The analysis highlights the effect of 
the lack of institutional arrangements for LED at the municipal level, and that 
LED is not embedded well in municipal practice.

Furthermore, the article sets out to identify possible solutions for LED 
with specific reference to municipal institutional arrangements. Although this 
article does not claim to give definitive solutions to the problem that could 
cause municipalities to fail in delivering on their developmental mandate, 
it nevertheless serves as a springboard seeking sustainable solutions for LED 
institutional arrangements.

According to Meyer and Venter, it should be noted that the physical and 
socio-economic conditions of a specific locality influence the preferred LED 
institutional arrangements. This article also provides solutions to foster local 
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development optimally. This includes dynamic local leadership, effective 
partnership formation, skills training and an integrated approach to LED. 
Importantly, the authors point out that, “Holistic capacity building is crucial 
to enable municipalities to implement economic development strategies and 
interventions (Meyer and Venter 2013).

Growth point strategies aim to decongest urban centres by elevating some 
business centres to growth points. These growth points help curb rural and 
urban migration by creating work opportunities and providing essential services 
at these key nodes. In “The Zimbabwe growth point phenomenon: Impact 
and implications on public service delivery”, Norman Nhede examines the 
phenomenon of growth points in Zimbabwe. The article aims to describe the 
logic behind establishing growth points in Zimbabwe’s rural areas and the effect 
the policy had on public service delivery.

The growth point concept in Zimbabwe is well documented. “However, 
there is need for more research on the impact and implications of the strategy 
on service delivery at the growth centres. The emerging challenges at growth 
points have been obscured by the desire to curb rural to urban migration,” writes 
Nhede. The article is qualitative and based on a conceptual and theoretical 
overview through a comprehensive literature study. Available literature on 
the growth point strategy was reviewed to determine the status of different 
growth points.

From the literature reviewed, it can be concluded that the growth point 
strategy has potential to stimulate rural development and promote efficient 
public service delivery, according to the author. Nevertheless, Nhede states 
that individual growth points have failed to embark on major projects capable 
of creating jobs for the youths as anticipated. “As a result the jobless youths 
continue to migrate to major towns and cities in search of formal employment.”

Nhede recommends that all stakeholders should be included in the growth 
point strategy “in order to establish and address pitfalls of the growth point 
policy. Constructive engagement should help allay the fears of the private sector 
to relocate to designated growth points.” In doing this the private sector will also 
have the opportunity to advise government on what incentives would attract 
industry and commerce (Nhede 2013).

Municipal finance deals with municipal governments’ revenue and 
expenditure decisions. In “Municipal Finance: Relevance for clean audit 
outcomes”, Gezani Mazibuko and David Fourie analyse municipal finance and 
administration in South Africa, taking into account the need for clean audit 
outcomes that can be achieved through sound and effective municipal financial 
administration.

Mazibuko and Fourie state that municipalities cannot deliver services to 
the community without sufficient municipal finances. Therefore, they have to 
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raise income from taxes, levies, rates and service charges paid by ratepayers. 
They stress that a municipal budget must suit the community’s needs and 
form a structure of municipal finance that focuses on an operating and capital 
budget, income, and expenditure. But every aspect should be transparent and 
above board.

“Accountability is the cornerstone of financial reporting of local government, 
but municipalities experience financial management challenges which pose 
serious risks of lost opportunities that affect the poorest most,” the authors 
assert. They go on to state that this leads to “municipal distress” that cannot be 
resolved easily. “The Auditor General’s audit outcomes for 2010/11 that was 
released in 2012 revealed profound municipal finance mismanagement and 
administrative problems,” they note.

According to Mazibuko and Fourie (2013), the national government initiated 
the Clean Audit Programme in 2009, which is scheduled to be completed in 
2014. “However, the pace at which the municipal financial management issues 
are being attended to at the municipal levels leaves much to be desired. It is 
therefore doubtful whether all the municipalities will achieve the desired clean 
audit status by 2014”.

Mazibuko and Fourie (2013) conclude by stating: “Discussion of municipal 
finance management and administration, and clean audit outcomes has been on 
the government agenda for some time. However, the anticipated turn-around in 
the municipalities is not happening.”
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ABSTRACT

Public Private Partnerships (PPPs) involve an alternative service delivery 
(ASD) mechanism, based on government outsourcing between a public 
and a private entity, regulated by Treasury Regulation 16 of the Public 
Finance Management Act (PFMA). PPPs are based on a value-for-money 
principle, with the objective of providing functional, efficient and cost-
effective services, primarily associated with infrastructure delivery 
projects. PPPs utilise private sector capacities, in conjunction with 
providing a mechanism for substantial risk transfer to the private sector. 
Risk transfer and sharing in PPPs is an integral higher order management 
function, instituted to hedge against unforeseen losses, uncertainties 
and vulnerabilities. This denotes and accentuates that risk management 
in PPPs should encourage and enhance best practice, along with 
improved risk governance, in order to strengthen the resilience of the 
complex contractual arrangements involved, increasing strategic control 
and decreasing loss exposure. Consequently, this article provides an 
overview of current risk management and good governance barriers in 
PPPs, in an effort to strengthen the relationship between best practice 
and risk management, thereby increasing the performance of long-
term PPP contracts. The article provides an assessment of case studies, 
relative to infrastructure, to identify risk governance gaps in PPPs. A mixed 
methods approach is applied in order to triangulate the findings derived 
from infrastructure development case studies, multiple expert in-depth 
interviews and self-administered surveys.



Administratio Publica | Vol 21 No 4 December 2013 9

INTRODUCTION

This article focuses on best practices and good governance though improved 
risk management in PPPs. The primary objective of the research is to determine 
the predominant and current challenges in PPPs, and subsequently, to provide 
recommendations towards surmounting or reducing such issues, through the 
examination of case studies; developing suggestions to enhance the efficiency of 
the current PPP model in South Africa. There have been minimal comprehensive 
assessments undertaken, to date, relative to the measurement of both qualitative 
and quantitative outcomes of risk evaluation and governance practices in PPPs 
in South Africa. There is a wide-spread lack of appreciation of the relationship 
between risk management and good governance among relevant parties. This 
is a major concern for the success of PPP projects, denoting a crucial need to 
assess pertinent issues surrounding risk governance.

A mixed methods approach is employed to ascertain the risk factors, 
incorporating both qualitative and quantitative dynamics, for improved risk 
evaluation. Research findings are derived from multiple cross-sector case 
studies, extracted from both Greenfields and Brownfields infrastructure 
developments in South Africa. The cross-case analysis focuses on the Gautrain 
Rapid Rail Link, together with Service Head Office Accommodations for the 
Department of Basic Education and the Department of Rural Development and 
Land Reform.

The purpose of this article is to propose suggestions for facilitating and 
accomplishing best practice in risk management, providing recommendations in 
developing resilience against unforeseen losses, for corporations, governments, 
and civil society; part of the wide target audience addressed by this article, 
who utilise risk management in practice. The recommended best practice 
mechanisms may be applied as good governance procedures to moderate and 
mitigate risk in public administration and management. For the purpose of this 
article, recommendations apply to all levels of risk management, including 
commercial, political and project exposures. Moreover, the best practice 
mechanisms should be used by public managers, researchers and business 
managers as a practical, functional and proactive approach to hedge against risk.

The objective of this article is to identify potential, practical good governance 
and risk management mechanisms to ameliorate and restructure the current PPP 
model in South Africa, towards improved risk governance. Initially, the article 
provides an overview and conceptualisation of the primary elements discussed, 
comprising PPPs; good governance; risk; risk management; and risk governance. 
Secondly, the article outlines the research structure, supplying a brief overview 
of the design and methods utilised in the article. Subsequently, quantitative and 
qualitative responses are presented, including sector specific findings, which 



Administratio Publica | Vol 21 No 4 December 201310

are triangulated for the formation and derivation of conclusions. The article 
concludes by synthesising the research findings and provides recommendations 
for further research.

THEORETICAL FRAMEWORK

A PPP may be defined as a “contract between a public sector institution and a 
private party, in which the private party assumes substantial financial, technical 
and operational risk in design, financing, building and operation of the project” 
(Farlam 2005:1). This denotes that a PPP requires a long-term contractual 
arrangement between the public and private sectors to deliver public services 
more efficiently and effectively. PPPs represent a greater shift towards private 
sector management techniques (Hood 1995:47). The rationale behind PPPs 
lies in utilising private sector capacities and mechanisms, with the objective 
of deriving enhanced and expanded value for money when developing and 
supplying service delivery and infrastructure. Hood (1995:47) asserts that “a 
move towards greater stress on discipline and parsimony in resource use and on 
active search for finding alternatives, less costly ways to deliver public services, 
instead of laying the emphasis on institutional continuity.” The development, 
instigation and employment of PPPs is a direct consequence of the network 
society reforms in public administration, management and governance; 
necessitating a contractual model towards improved governance.

A PPPs is a contractual agreement between a public and private entity to 
deliver an agreed product, project or service (Chan, Yeung, Yu, Wang and Ke 
2011:136). The composition, structure or type of PPP is contingent on the nature 
of the project, and could classically involve the private party combining certain 
responsibilities of design; finance; build; maintenance; ownership; operation; 
management; and transferral; depending on the sector and requirements of the 
partnership (Nel 2013:101). Governments encourage the use of PPPs for service 
delivery considering the benefits, for instance efficiency, quality, effectiveness 
and innovation, inherent in PPPs (Cheung and Chan 2011:80).

Gerrard (2001:50) argues that “much of the improved value for money [in 
PPP’s] comes from the fact that when the private sector capital is deployed 
and is at risk, the right commercial decisions are made about design, operating 
regime, human resource planning, whole-life asset costing and so on”. Overall, 
outsourcing through PPPs allows multiple prospective advantages and benefits 
to governments, including:

 ! the effectiveness of a commercial approach to public service delivery,
 ! PPP’s allow governments to maintain proprietorship while outsourcing the 

private sector to execute a service,
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 ! governments may receive returns by leasing state-owned assets,
 ! or government alternatively compensates the private entity for enhanced 

infrastructure and improved provision of services,
 ! in many cases the private entity is more able to complete the task more 

efficiently, which can decrease expenses and advance rollout (Farlam 
2005:i, ii).

This implies greater risk transfer and ownership through outsourcing to more 
capable parties. However, Xu, Lu, Chan, Yeung and Skibniewski (2011:277) 
caution that owing to the complexity of PPP projects, PPPs may present 
more risks than conventional procurement mechanisms. PPPs are typically 
characterised by a network of entities or agents from the public and private 
sectors, working in co-opetition, which refers to cooperation and competition. 
Complex contractual and risk management; and strategic control is essential to 
ensure that good governance is achieved in these partnerships, along with the 
relevant networks in which the PPPs function. The United Nations Economic 
Commission for Europe (2008) Guidebook for Promoting Good Governance 
in PPPs provides universal and distinct references for best practice in PPPs; 
inclusive of PPP policy development; capacity-building; the supporting legal 
framework; risk-sharing; procurement; customer and service orientation; and 
environmental consideration (UNECE 2008:16).

These foregoing best practice principles are based on good governance 
doctrines, including, participation; decency; transparency; accountability; 
fairness; and efficiency (UNECE 2008:13–14). Governance describes the 
multitude of role-players and processes that lead to collective binding decisions 
(van Asselt and Renn 2011:431). Cloete (2005:1) delineates governance as 
“a system of values, policies and institutions, by which a society manages its 
economic, social and political affairs through interaction within and among the 
state, civil society and the private sector”. There has been a fundamental shift 
in the nature and manifestation of governance during the past quarter century 
(Frederickson 2003:207).

Frequently risk sharing becomes problematic, especially in consideration 
of the complex interactions and arrangements of the actors within these 
networks. This occurs particularly in megaprojects, for instance the Gautrain 
Rapid Rail Link PPP – a 20 year contract aimed at transport infrastructure 
provision in South Africa, and comprising 11 independent entities or agencies 
within the concessionaire structure alone. Thus, in an effort to advance the 
accomplishment of good governance in PPPs, this article aims to identify and 
examine the threat factors leading to risk, along with ascertaining the barriers to 
risk management and distinguishing strategic controls which may be utilised as 
a safety net to facilitate effective risk transfer and ownership.
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Risk involves an uncertain condition or event that has a negative effect on 
the accomplishment of a specified objective (Nel 2008:1-2). Risk refers to any 
harmful and/or negative event that could potentially, lead to a loss, with risk 
management representing a process which encompasses the assessment of 
risk, including risk identification, evaluation and analysis, in conjunction with 
the management of risk through risk response and control (Nel 2013:143). Risk 
management strategies require testing against real world experience to ensure 
that they are reliable, dependable and applicable (Nel 2009:99). No individual 
risk should be considered in isolation, as one risk factor may encroach on or 
influence other elements, and reciprocally lead to another risk factor (Nel 
2010:199).

Van Asselt and Renn (2011:431) contend that “a new proposal in professional 
risk assessment and management communities is to combine the terms 
‘governance’ and ‘risk’ into the compound ‘risk governance’”. Risk governance 
is a fairly new phenomenon and is interdisciplinary in nature; it denotes the 
transfer of governance values to the context of risk management, and focuses 
on the escalating risks with which the public sector is faced (van Asselt and 
Renn 2011:431). Risk governance also implies that traditional risk management 
methodology, based on deduction and probability hypothesis (Van Asselt and 
Renn 2011:431), can no longer sufficiently explain complex public phenomena, 
particularly in the current network governance context. This article adopts a risk 
governance approach and identifies the principal barriers to good governance, 
which may jeopardise optimal service delivery through PPPs.

Taking into account the complex intricate arrangements involved in the 
organisation of PPPs, it is deemed necessary to systematically assess the 
components of organisations. To facilitate the appropriate, thorough assessment 
of each case this enquiry adapts the systems thinking stance of the McKinsey 
7S model, developed in the early 1980s by Tom Peters and Robert Waterman, 
working at the McKinsey and Company consulting firm. The McKinsey 7S model 
involves the correlations, connections and relationships of interdependent 
factors within an organisation, which can be categorised as either hard or soft 
elements. The hard elements incorporate strategy, structure and systems. The 
soft elements are more indefinable, less tangible and subject to greater influence 
from culture, including values and work ethics; leadership and management 
styles; and competencies of the personnel. The elements are inter-reliant and 
an alteration in one may affect all or one of the other elements (Mindtools 
n.d.). The original contributors to the McKinsey 7S Model, Waterman, Peters 
and Phillips (1980:17) claim that “our assertion is that productive organisational 
change is not simply a matter of structure, although structure is important. It 
is not as simple as the interaction between strategy and structure, although 
strategy is critical too. Our claim is that effective organisational change is really 
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the relationship between structure, strategy, systems, style, skills, staff, and 
something we call superordinate goals.” Thus, the strategy of an organisation 
would reinforce and support the structure, systems and culture within an 
organisation, underscoring the extremely interdependent, connected and allied 
nature of these management components.

The strategy element within an organisation includes the organisational 
objectives; business or functional approach; the responses to the internal 
and external environment; and the purpose and role, or raison d’être, of the 
organisation (Mindtools n.d.). The structure component within an organisation 
incorporates the division of the roles and responsibilities of the various 
individuals and functional units; hierarchy; delegation; authority; reporting; and 
communication lines. The systems constituent considers the processes; inputs; 
and resources of an organisation.

The McKinsey 7S model categorises and divides the qualitative elements 
according to shared values; style; staff; and skills. Shared values consider the 
core values; the corporate or team culture; the strength of the values; and the 
effectiveness of leadership. Staff elements encompass the positions, capabilities 
and the specialisations represented within the entity, together with the gaps and 
limitations in required competencies (Mindtools n.d.). This article adapts the 
approach of classifying organisational elements under a culture component, 
which include ethics; relationships; unity; trust; buy-in; shared vision(s); 
cooperation; and attitudes.

The authors of the framework envisioned a holistic approach, focused on 
optimising organisational functioning, in conjunction with facilitating positive 
changes therein, Waterman, Peters and Phillips (1980:25) emphasise that 
“the framework ... suggests the wisdom of taking seriously the variables in 
organizing that have been considered soft, informal, or beneath the purview 
of top management interest. We believe that style, systems, skills, and 
superordinate goals can be observed directly, even measured- if only they 
are taken seriously. We think that these variables can be at least as important 
as strategy and structure in orchestrating major change; indeed, that they are 
almost critical for achieving necessary, or desirable, change”. When considered 
in the context of globalisation, risks have become more systemic in nature. The 
current international social, political and economic arena is demonstrating the 
overlapping, inter-reliant nature of risks. This enforces the imperative requirement 
of adopting holistic management and governance methods, which will facilitate 
adaptability and flexibility when adjusting to alterations or changes presented 
by the current network society, through the systemic isolation of risk factors, as 
suggested by the McKinsey 7S model, which will assist in the achievement of 
integrated systems management. For the purpose of this article, the McKinsey 
7S model categories of strategy; structure; systems; shared values; style; staff; 
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and skills are adapted and grouped according to management components of 
strategy, structure, systems and culture, where mutual values, style, staff and 
skills are grouped under culture. The grouping of these management components 
allows the classification of risks and barriers according to the relevant groupings. 
Hence, the analysis systematically categorises the identified research findings 
according to the management components in order to determine whether the 
greatest weaknesses in PPPs are structural, systemic, strategic or cultural in 
nature. For the purpose of this article, the above classification is referred to as 
an integrated systems management approach.

METHODOLOGY

This article is pragmatic in nature, striving towards applied research outcomes, 
for use by industry and practitioners involved in PPPs, and is targeted at 
minimising the gap between theory and practice, thus the research approach is 
one of methodological pluralism (Nel 2013:145). The research applies a mixed-
method approach, utilising both qualitative and quantitative data and methods. 
Data is collected in two phases: initially, quantitative data is gathered to derive 
preliminary conclusions, and subsequently, qualitative data is accumulated 
to derive in-depth multiple-expert opinion and to determine stakeholder 
perceptions of risks. The research applies multistage sampling through the 
selection of, diverse, different samples at various distinct stages, inclusive of 
the samples arising from the case study observations; the interviews; and the 
survey. Furthermore, maximum variation sampling, as a purposive sampling 
technique, is employed in this investigation, based on criterion specification. 
Thus, the sample is supplied a degree of diversity; the purpose of which is to 
include multiplicity and range, relative to stakeholders, and which is reflective 
of the complexity of PPPs.

The research consists predominantly of cross-case analyses, focussing on four 
PPP case studies in South Africa. The first constitutes a megaproject, the PPP for 
the Department of Transport’s Gautrain Rapid Rail Link; followed by Head Office 
Accommodation development PPPs for the Department of Rural Development 
and Land Reform and the Department of Basic Education; and finally, the South 
African National Parks (SANParks) PPP concessionaire. Data sources include n=66 
interviews and n=168 surveys. The preliminary findings provide an overview of 
current governance gaps in government outsourcing through PPPs. The primary 
phase of data accumulation includes respondents from the public and private 
sectors and the latter from civil society, academia, private and public sectors. 
Overlapping risks are identified from the qualitative interview responses, with 
a review of germane and applicable literature strengthening the assessment. An 
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integrated systems management approach was followed throughout the analysis, 
focussing on systems thinking, dividing the whole into component elements 
(Nel 2010a:584). An integrated systems management approach incorporates 
four primary focus areas of management, namely comprising strategy, culture, 
structure, and systems (Nel 2010a:570–571).

RESEARCH FINDINGS:  
RISK MANAGEMENT AND GOOD GOVERNANCE IN PPPS

A global comparison of the various data sets indicates that risk management 
and good governance are highly interconnected and co-dependent. An inter-
comparison of the qualitative and quantitative responses reveals a pattern 
wherein the same themes emerge. The quantitative survey responses indicate 
that procurement; transparency; corruption; political commitment; and 
late payments are the predominant, current barriers to achieving successful 
delivery in PPPs. The qualitative interview responses ratify that, in practice, 
these gaps present the foremost significant obstacles, challenges and contests. 
These barriers are institutional in nature; and extend through the inability to 
manage risks, the lack of political commitment and the inability to enforce 
or speed up procurement. Late payments constitute a substantial obstacle 
in both the quantitative and qualitative data sets; indicative of a gap in 
institutional frameworks, administrative inadequacies and a lack of capacity 
relative to imposing, enforcing and administering contracts. Furthermore, 
procurement processes receive negative feedback in both the qualitative and 
quantitative responses.

The quantitative findings reveal that the public sector requires additional 
technical expertise for risk control, assessment, mitigation and communication. 
Corruption is viewed as the second most significant barrier, although this 
appears contradictory to the qualitative findings, which inferred no real 
evidence of corruption; however, there is integration and overlap in the PPP 
market, together with bid rigging and a lack of transparency. Furthermore, in this 
instance, the quantitative findings are considered ambiguous, as respondents 
may have categorised the lack of transparency and high concentrations in the 
sector, with little diversification of bidding entities, as an estimate of corruption. 
The qualitative and quantitative findings mutually reveal that the risk factors 
distinguished are overlapping, intersecting and correspondent in nature, which 
has a spill-over effect on strategic, systemic, structural and cultural risks. To 
illustrate, a lack of political commitment may lead to ineffective decision making 
and late payments; thus political commitment, a cultural risk, can affect decision 
making, a structural risk, resulting in a systemic risk, for instance late payments. 
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The overlapping themes derived from the research findings are presented in the 
diagram below. The themes were classified according to the integrated systems 
management components, as outlined in the theoretical framework.

When comparing the various data sets, triangulation reveals that the qualitative 
data supports the preliminary quantitative assessment, as the majority of the 
findings correspond, with conclusions which may appear incongruent explicable 
within the context of the research. For instance the qualitative findings in the final 
data set reveal that there is a procurement challenge, strengthening the introductory 
quantitative deductions of late payments and insufficiency in political commitment, 
a political risk. The following section highlights sector specific findings.

SANParks

Following an excess of 10 years as a functioning PPP, SANParks is self-sustaining 
after more than 10 years, and the commercialisation has been a good strategy. 

Figure 1: Research Findings: Overlapping Variables Themes

Source Nel (2013:356)
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However, lessons learned from the SANParks case study illustrates, through 
the lessons learnt, that there should be an emphasis on performance and 
partnership management.

Head Office Accommodation

Head Office Accommodation (HOA) presents a lower degree of risks, as 
compared to Greenfields projects, such as the Gautrain. The predominant 
lessons learnt from the Department of Basic Education (DBE) HOA case, through 
the reactions of respondents, is the importance of careful planning. Additionally, 
relative to the variations and changes in departmental requirements, the 
respondents emphasise the importance of change management in a PPP. 
Lessons learnt from the Department of Rural Development and Land Reform 
(DRDLR) is the necessity of greater emphasis being placed on the effectiveness 
of the procurement process, along with a requisite for increased administrative 
efficiency and the judicious, timely awarding of bids.

Gautrain Rapid Rail Link

A respondent reveal that the Gautrain has approximately 4345 hazards and 
1823 project risks. The results revealed that the risk that had the greatest bearing 
on the critical path of the development phase of the project was that of water 
seepage; while the elements identified as most impacting, the operational phase 
comprised patronage and labour risks, and theft.

There is a need to provide commuters with an incentive to use the rapid rail. 
An international expert on high speed rail projects, deemed it noteworthy that 
the Gautrain had no ridership model. The ridership model is neither effective 
nor functional, and there is a crucial necessity exhibited for the provision of 
incentives whereby the private partner is encouraged towards the delivery 
of excellent service, and motivated to increase patronage. The research was 
conducted from 2010-2011. The focus of the research was on the inception and 
development of PPP infrastructure projects. Hence, the research did not focus 
on the operational stage of the PPP life cycle. Therefore, it is recommended that 
supplementary data be considered as part of an ongoing inquiry to establish 
whether the ridership has increased and to track commuting activities. An ex-
post evaluation or follow up study of the change in ridership of the Gautrain 
would provide insights into the full life costing and value for money throughout 
the PPP life cycle.

The various, ancillary transportation modes should have been integrated in 
the planning of the project; the Gautrain public transport integration risk is not 
considered a priority. The Gautrain Rapid Rail Link (GRRL) implemented a good 
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public communication system; during the development phase the project had 
an online automated newsletter to which the public could subscribe keeping 
them abreast of progress relative to the development. As previously mentioned, 
through operation, there are additionally a Short Message System (SMS) 
communication method and a mobile application system utilised to interact 
with users and commuters.

A number of risks and operational issues in the GRRL were identified by 
respondents. Participants indicate that the stations do not expedite, enable or 
simply convenience and usage for commuters. The elements which primarily 
impact on expediency, accessibility and functionality are myriad. They incorporate:

 ! Insufficient lavatories that creates congestion at peak hours.
 ! No eating or drinking is allowed, with the penalty of a R700 fine. An 

attendant reports that a woman who fed her crying baby was given a fine for 
supplying the baby with milk.

 ! Pensioners receive no discount and only children younger than three years of 
age are allowed to commute for free. However, a respondent reveals that a 
little girl was charged R210 on her third birthday.

 ! No American Express cards are accepted.
 ! There are no waiting areas, kiosks or shops. This constitutes lost opportunities 

and unrealised potential, as vendors and waiting areas with restaurants could 
supply potential benefits, both financial, through leasing arrangements, and 
by means of incentivising ridership. This provides evidence that the Gautrain 
should have followed a more commercial approach.

 ! Some respondents contend that there is insufficient signage on the bus 
service routes.

 ! There are commuter complaints, incorporating inadequate space for luggage, 
especially connecting to and from the airport, and that the lack of cell phone 
reception in the tunnels is an inconvenience.

 ! The Gautrain only provides a service until 20:30, with the car park closing at 
21:00. Commuters have expressed dissatisfaction with these operating hours. 
Two events were mentioned, wherein people were stranded through not 
being able to travel after 20:30 and being unable to access their cars; these 
events happened due to unforeseen circumstances in times of crises.

 ! A commuter observed that the times are inconsistent, relative to the schedule 
on the website, and that the busses also arrive late.

 ! The theft of copper cables was another risk managed ineffectively by the 
GRRL, which impacted on the operational efficiency of the rapid-rail.

 ! Only CCTV monitoring has been instituted to safeguard the precinct, this 
should be supplemented by physical, human guards on site, as risk mitigation 
to shield against cable theft.
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 ! Affecting the operational efficiency of the rapid-rail link were the labour 
risks, evident in the operational phase of the Gautrain through labour strikes 
from December 2011 until February 2012.

 ! Respondents assert that the Gautrain is neither convenient nor practical; 
also observing that the auxiliary, alternative transportation systems do not 
effectively feed into the Gautrain network.

The final review of the study results, pertaining to the operational phase of the 
Gautrain, suggests both positive and negative outcomes:

 ! The Gautrain is practical relative to overcoming traffic congestion, but is 
impracticable in terms of integrated transport systems.

 ! The rapid-rail is considered safe, as there have been no safety losses reported 
during operations.

 ! The rail service is not convenient regarding operating hours and accessibility, 
and is not economically viable for the lower income population of Gauteng. 
Much concern has been expressed by the public in the past over of 
government expenditure and the cost effectiveness of the Gautrain.

Despite the challenges experienced in the GRRL, efforts have been made to 
address the shortcomings and improve service delivery.

The findings of the research suggest that the strategies, structures and systems 
for the individual sectors are unique, however the cultural issues are universal 
across all sectors, as illustrated in Table 1.

Stakeholder and relationship management is a common risk in all the PPP case 
studies. Stakeholders do not share an equal understanding of the purpose and value 
of a PPP. In addition, risk management is not generally well understood by many 
of the respondents. Stakeholders appear to lack a working understanding of the 
purpose and process of risk management in PPPs, with several respondents being 
unable to interpret the function of risk management in concrete terms. There is a 
demonstrable, definite requisite for PPPs, as government does not have the means 
of developing and maintaining the infrastructure the country requires; however the 
investigation findings indicate a concern, along with multiple potential obstacles, 
regarding the PPP pipeline and market development in South Africa.

The relationship between government and the private sector does not 
encourage an ethos of exploiting or benefitting from the potential of PPPs, with 
the private sector indicating a lack of satisfaction relative to the governance 
of PPPs or the lack of good governance thereof. There have been inadequate 
efforts and a lack of investiture towards building consensus for PPPs; indicative 
of government not facilitating the development of capacity for PPPs.

Moreover, the research findings indicate that although there are overlapping 
risks in each sector, each sector presents unique legislative and regulatory 



Administratio Publica | Vol 21 No 4 December 201320

challenges, with the need for sectorial specific recommendations and legislation, 
facilitating the management of sector specific matters. Thus, there is a need 
for sector specific legislation regarding PPPs; currently, the PPP framework only 
provides sector specific legislation for the tourism industry.

The findings suggest that there are a plethora of problems, with cultural 
challenges which are overlapping and interrelated. The problems are complex 
and multiple, and the research was unable to segregate and isolate the variables 
derived from the qualitative and quantitative data, as the assorted, diverse 
risks and challenges in PPPs have cross-connections, spill-over effects and are 
interdependent, spanning several risk factors. Nonetheless, through applying 
integrated systems management theory, the article identifies the primary 

Table 1: Sector Specific Findings

Organisational 
Management 
Component

SANParks DBE HOA DRDLR HOA Gautrain

Commercialisation 
and to decrease 
reliance on 
state revenue

Centralised office 
accommodation 
for increased 

communication 
and functional 
efficiency 

Centralised office 
accommodation
for increased 

communication 
and functional 
efficiency

to link the N1 
Johannesburg- 
Pretoria route;

efficiency of 
public transport; 
economic 
progress 
and urban 
regeneration; 
holistic transport 
scheme

partner has a 
regulatory role

PO and project 
office manages 
the project

PO and project 
office manages 
the project

Gautrain 
Management 
Agency (GMA) 
is responsible for 
the management 
and coordination 

Challenges 
experienced with 
performance 
management

Communication 
challenges

Procurement 
challenges 
experienced

Operational 

for example 

and safety risk

Change and 
stakeholder 
management 
challenges

Change and 
stakeholder 
management 
challenges

Stakeholder 
management 
is challenging

Complexity of 
partnership is 
a challenge; 
stakeholder 
management 
is a challenge
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strategic, structural, systems and cultural challenges impeding on effective risk 
management and governance. These proved useful constructs for conducting 
impact assessments for the research. The features focussed on are systemic 
factors, requiring an integrated management approach. A conceptual systems 
management approach was applied, with an assessment of various meta-
dynamics in risk management provided. The primary function of this research 
is to propose suggestions for best practice in risk assessment and management 
for corporations, governments, and civil society, in conjunction with providing 
recommendations for developing resilience and strategies relative to unforeseen 
losses. The research addresses a wide audience, principally those who use risk 
management and impact assessment in practice.

The research approach allows for the identification of meta-dynamics in 
PPPs. Meta-dynamics present constructs that characterise the overlapping 
variables which may exemplify multiple risk-factors. Classifying the nominal 
constructs or overlapping variables according to strategy, structure, systems 
and culture allows simplification of the phenomena occurring within PPPs, 
additionally assisting in decreasing the abstract nature of the elements.

The problems and issues within South African PPPs are manifold, and the 
article identifies cross-over effects with multiple risk factors. Correspondingly, 
through the application of integrated systems management theory, the article 
identifies strategic, structural, systems and cultural challenges that impede 
on effective risk evaluation and governance, supplying functional constructs 
for improving impact assessments. The effective, sustainable operation of an 
organisation requires that loss exposures be discovered, analysed, measured and 
treated; the method by which such exposures are managed and controlled may 
be referred to risk management and evaluation (Hollman and Forrest 1991:49). 
The management of risks has become an integral part of an organisation’s 
activities, with its primary objective assisting all other management activities in 
attaining the entity’s targets and raison d’être directly and efficiently (Tchankova 
2002:290). Moreover, risk management and evaluation is a significant element 
of the decision-making process within an organisation; the decision-making 
process involved in finding the most cost-effective manner for protecting an 
organisation against potential losses is called risk management (Tchankova 
2002:290; Hollman and Forrest 1991:49).

A systematic approach clarifies the risks, allows them to be formally defined 
and described, easing and expediting their management, however, this requires 
practical experience and training in the use of the techniques (Mills 2001:245). 
The principal purpose of this article is providing suggestions, recommendations 
and proposals as to how the South African PPP model may be improved, with 
the predominant precept arising from the research findings advocating that PPPs 
may be developed through the improvement, augmentation and enhancement 



Administratio Publica | Vol 21 No 4 December 201322

of risk management processes. The topic raises significant, noteworthy questions 
relating to issues of uncertainty, resilience and vulnerability, and will gain more 
substantial and extensive consequence as the global community continues to face 
an explosion of systemic risks. This article provides recommendations for improving 
the identification of risk factor meta-dynamics to facilitate improved risk evaluation. 
Currently, there are a number of challenges associated in establishing delineations 
relating to the consideration of risk-addressing policies, including design and 
implementation issues (May and Kosi 2013:141). This commentary highlights 
design and implementation challenges, in an endeavour to systematically improve 
risk governance for corporations, governments, and civil society and to counsel 
strategies for developing endurance and resistance against unforeseen losses.

The primary objective of this article was to determine how the PPP model 
could be improved to effectively manage risks therein. The article establishes 
that the dearth of effective strategic control in PPPs that the integration of 
strategic planning, effective structures, systems and improved organisational 
culture, combined with best practice, could increase successful, functional and 
efficient risk governance in PPPs.

RECOMMENDATIONS

A comprehensive risk management strategy for the institutionalisation of a risk 
management system should be developed for PPPs, accompanied by micro-
PPP risk management strategies for each sector implementing them. Moreover, 
a number of systems need to be developed in order to institutionalise risk 
management. These include performance management; grievance management; 
monitoring and evaluation; stakeholder management; and reward systems. 
Despite there being risk identification and transfer in South Africa, owing to a 
lack of understanding, risks are not conceptualised appropriately. Consideration 
of lessons learnt through PPPs internationally advocates that risks should be 
sufficiently conceptualised and managed, this creates a challenge within South 
Africa, as there is a significant lack of understanding relating to risk.

Furthermore, there is a lack of human capacity development, with indications 
that there should be an increase of funding for skills development, training, 
internships and apprenticeships. The expenditure should include the standardisation 
of high quality training material, training courses and tertiary development 
programmes. Moreover, specific intervention strategies need to be developed to 
effectively monitor sector specific initiatives, with, additionally, emphasis on issues 
of accountability, reporting, as well as the frequency and quality of meetings.

It is further recommended that the organisational culture of PPPs be 
considered. There are several weak relationship dynamics. This is a cultural 
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issue, with structural constraints, due to the complexity of the structures 
within government, and between the public and private sectors. This conveys 
that the strategy should address the structural and systematic issues affecting 
organisational culture. Due to an overall negative culture, there are a number 
of risks in PPPs which have influencing, radiating and spill-over effects. It is 
advocated that there should be an increased effort to facilitate cooperation and 
competition in PPPs, commonly referred to co-opetition.

In the context of structure, PPPs should be situated with and coordinated by the 
National Treasury’s PPP Unit; particularly as the National Treasury has a regulatory 
function across all government departments. Intergovernmental relations (IGR) 
forums should coordinate relations between government departments. These 
IGR forums are intended to play a facilitation and coordination role between 
government entities, in terms of the IGR Act and framework. There should be an 
independent body working in cooperation with the public and the private sectors, 
tasked with the purpose of managing the interface and stakeholder relations 
between the public and private parties, in order to ensure good governance of 
PPPs. This body should also be responsible for consensus building and public 
awareness enhancing the visibility and marketing of PPPs. The entity should also 
institutionalise Government Wide Risk Management (GWRM).

With regards to improving the structure of PPPs, this article recommends 
that the roles and responsibilities of the various constituents are more clearly 
defined and are subjected to greater focus, with the roles being sectioned and 
divided into manageable activities. Moreover, the research established that 
there is isolation and fragmentation in the institutionalisation of the PPP systems. 
To illustrate, the private party and public sector implement and manage their 
systems separately, with little or no coordination, converging or synchronisation. 
What is required is a parasol management function, with an umbrella system 
for the partnership management, in order to align and coordinate goals, 
obtain clarity regarding roles and responsibility, and to encourage common 
understanding.

Systems issues and shortcomings of risk management should be addressed 
by providing the following:

 ! There should be an increase of accountability and ownership of the risk 
management process;

 ! risk management processes should be distinct and translucent;
 ! risk management should be linked to strategic objectives;
 ! risk management should be extant in all management processes;
 ! risk management should be established and entrenched, for collaboration 

with different stakeholders;
 ! risks should be conceptualised and linked to output specifications;
 ! there needs to be greater focus on risk communication;
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 ! human capacity for risk management should be increased; and
 ! risks should be dynamically monitored and appraised.

Resources towards PPP market development should also be increased. There 
is a shortage of capacitated stakeholders – as a number of respondents remark 
that government is “pound wise and penny foolish” – it selects the lower or 
lowest cost service providers and advisors, makes no provisions for supplying 
Project Officer (POs) with career-paths, in consort with an unwillingness to 
invest in the most capable advisors as they are more expensive. Government 
should appoint quality advisors and build human capacity through career-
pathing, apprenticeship, internships and regular, continuous training. Human 
resource issues that should be addressed include:

 ! More personnel should be employed in the public party of the PPP;
 ! the provision of IGR coordination through IGR forums;
 ! a career path for risk managers should be established;
 ! providing personnel with more systematic and applied development and 

training; and
 ! skills training programmes are required.

In order to develop human capacity, a robust approach to training and 
development is required, with several knowledge areas requiring attention, 
initiation, improvement and advancement. The following common skills 
programmes are suggested:

 ! Project management skills;
 ! risk management;
 ! construction management;
 ! contract management;
 ! stakeholder management;
 ! leadership skills;
 ! local economic development; and
 ! conflict resolution and negotiation skills.

The risk management function is fragmented in the complex PPP projects; as in 
many PPPs there is no interface for risk management at several levels. If an integrated 
strategy is implemented the various divisions in the PPP will drive risk management 
and provide feedback loops. For instance, in many current PPPs, risk management 
forms an isolated function at the strategic level, with the project level unaware, and 
lacking an understanding, of the risk management strategies. Essentially, there is no 
culture of consultation, cooperation, communication and awareness.

Generally, there is a perception in both the public and private sectors that risk 
management is a project level function. Risk management should move beyond 
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Project Management (PRM) and financial management. Risk management also 
incorporates human and non-material risks, which cannot directly be measured. 
As previously explained, risk is a strategic function, encompassing all hierarchies 
of an organisation or project. Risk management should manifest at the macro, 
micro and meso (individual) level. Additionally, risk management should be 
included in all organisational functions, including:

 ! Business risk: for example sensitivity analysis and feasibility;
 ! employee risk: for example how people, training, intellectual property and 

other human resources functions are managed;
 ! legal risk: including legislative, corporate governance, business process 

compliance and contract management;
 ! corporate risk: focusing on the stakeholder value, profitability and 

sustainability of the organisation; and
 ! financial risk: through financial management and cost modelling.

The above functions may be viewed and treated as proxy indicators, due to 
their multiplier effect.

The primary problem in South Africa is the approach to risk. The research 
findings suggest that there is no risk management culture. Risk management 
in PPPs, within the South African context, is not embedded in management 
functions and thus inhibits the institutionalisation of risk management. The 
lack of understanding relative to the value and benefits of risk management is 
indicative of the absence of an ethos which supports the awareness of risks 
and their management. A risk culture embodies a consensus of the meaning 
and value of risk management; provides benchmarking for best practice 
for good governance to strengthen public administration and management; 
enables conventions for best practice; and powers a drive for innovation. 
Striving for the achievement of sustainable risk management practices should 
be attempted through innovation in risk management practice or as a spill-
over effect of risk management. The phenomenon of risk translates to either a 
loss or an opportunity. There is a philosophy of risk avoidance in traditional 
risk management practice, and within the public sector in South Africa. This 
is perhaps to avoid losses; however, high-return opportunities also carry risks 
and through systematic risk management they may be managed in order to 
isolate, mitigate or reduce them, allowing rewards to be gained from the 
opportunities.

In order for risk management to have a societal impact in the PPP context, 
innovation is required. Innovation cannot take place in the absence of research 
and development, including Human Capital Development (HCD). In order to 
stimulate innovation there is a need to find more unstructured and open-ended 
ways of exploration.
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There is a lack of a dedicated section relative to stakeholder management 
in the PPP manual; it is indirectly included under the partnership management 
function. The PPP manual, additionally, only provides insubstantial guidelines for 
performance, partnership and agreement management. There is a chasm between 
theory and practice; the tenuous, ambiguous guidelines are not followed. An 
integrated systems risk management approach is recommended to improve HCD 
and facilitate the building of social capital to overcome cultural constraints.

With regards to sector specific recommendations, the research outcomes 
are broad and apply to all the identified case studies; implying universal 
experiences relative to risk management and governance. There are sector 
specific challenges in South Africa that require attention, however, including 
legislative and policy improvement, elaboration and management for market 
development in each sector. Further post-analysis of sector specific observations 
is required, with the objective of attaining and enhancing, through an on-going 
inquiry, the effective and sufficient development of the PPP model.

CONCLUSION

An assessment of the governance gaps and overlapping risks in PPPs was presented 
in this article, including the strategic, structural, systems and cultural barriers 
which may instigate or pose impediments to sustainable PPP development, 
implementation and maintenance. Based on the findings of the research, cultural 
barriers are identified as a universal challenge in PPPs. Specifically, challenges like 
stakeholder and relationship management, negatively impact on the organisational 
culture in PPPs. The assessment provides an overview of the risk factors including 
lack of an absence of or deficiencies in understanding, consensus, political 
commitment, capacity, market development and higher order management 
functions. Recommendations are provided in order to isolate these shortcomings. 
The evaluation provides a systematic breakdown of the challenges associated with 
successful PPP delivery and the article suggests that good governance principles 
should be combined and used in conjunction with risk management practices to 
most effectively enhance the PPP model.

NOTE

Revised extract from an unpublished Doctoral manuscript, “Systematic Risk Management and 
Strategic Control in Public Private Partnerships” (2013), submitted to the Department of Public 
Management and Governance at the University of Johannesburg, under supervision of Professor 
Fanie Cloete.
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INTRODUCTION

The main objective of any government is to serve its people through provision 
of services and products, policy-making and implementation, decision making 
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ABSTRACT

This article firstly, describes public participation. In order to comprehend 
what public participation constitutes, conceptualisation thereof is 
provided. The levels of participation are briefly discussed as well as the 
ways in which public participation takes place. Vital to the success of 
public participation is to identify its advantages and disadvantages so 
as to objectively view the concept. Secondly, the article discusses local 
governance and public participation in Mozambique. It provides an 
overview of the political situation, processes and administration within the 
Mozambican government with specific emphasis on local government. 
Thirdly, it discusses the variables influencing public participation in local 
governance in Mozambique. Four variables are identified, namely socio-
cultural factors, accountability, democracy and empowerment. Each 
of the four variables is discussed in detail with specific reference to its 
impact on local governance in Mozambique.
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and the execution of various functions and activities which will contribute to 
the achievement of the general welfare of society. One of the main principles 
of a democratic country and good governance is public participation which 
allows civil society to participate in the matters of government that in one way 
or another affect their lives.

The term ‘public participation’ is mainly used to indicate the interaction 
between the public and its government every time decisions are made that 
will affect civil society. Civil society’s participation in the political process, its 
capacity to influence the formulation of policies and decisions, the openness of 
the government to the demands of the population and the transparency within 
which the government handles public matters are indicators of the quality 
of democracy. Public participation in policy-making or decision making is 
therefore an essential aspect of democratic public management and governance 
and for enhancing community development. Public governance does not exist 
in a vacuum; it occurs in a specific environment which is characterised by a 
variety of factors for instance economic, social, technological, political and so 
forth. These factors will in turn affect the way in which the government interacts 
with its society.

For this reason this article focuses on public participation and identifies 
variables that influence public participation in local governance in Mozambique. 
Local government is the third sphere of government which is closer to people. 
Its responsibility is to ensure that it delivers most services and products to 
society in order to ensure that the needs and demands of people are met. This 
also entails the involvement of society when decisions and policies about the 
type and quality of services are to be made. The culture of participation needs 
to be fostered in Mozambique, in government institutions and within society 
itself given a number of changes that local government had to go through. A 
lack of information about the process of public participation, the decision-
making process and also language barriers are among the challenges facing 
Mozambique in local governance. Nonetheless as a democratic country, 
Mozambique, is supposed to pursue public participation in its policy-making 
processes.

The purpose of this article is to assess the variables influencing public 
participation in local government in Mozambique. Public participation is 
seen as an intrinsic facet of democracy and a determinant of a successful 
government. Giddens (1986:7) states that democracy exists “where the 
citizens are regularly informed of the activities of the state, and the latter in 
turn is aware of the sentiments and wishes of all sectors of the population”. 
Therefore, it is vital to identify and understand the various variables that 
influence public participation in local governance, the sphere which is closest 
to the people.
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The variables influencing public participation undoubtedly ensure a more 
active, informed and empowered civil society. A civil society that consistently, 
monitors, communicates, assists and plays a supportive role in the political 
processes of government. Sustained public participation must first be attained at 
local level before it can achieve success at provincial and national level.

PUBLIC PARTICIPATION

Public participation has to do with the involvement of citizens in government 
activities in order to try to influence the outcomes of those activities; and obtain 
as many benefits as possible from the results of those activities (Cloete and Meyer 
in Cloete, Wissink and De Coning 2006:114). According to Kotze (1997:37) the 
concept of peoples’ or public participation is the main emphasis of the people-
centered development approach and may refer to the following aspects, i.e. 
involvement, communication, a new attitude from government, and reciprocal 
influence. Davids (2005:19) defines public participation as “an inclusive process 
aimed at deepening democracy through formal participatory mechanisms”. 
He advocates that authentic public participation should entail participation 
in decision-making, implementation, monitoring and evaluation, as well as in 
sharing the benefits of governance and development outputs and outcomes.

Creighton (2005:7) defines public participation as “the process by which 
public concerns, needs and values are incorporated into governmental and 
corporate decision-making. It is a two-way communication and interaction, with 
the overall goal of better decisions that are supported by the public”. Creighton 
(2005:8) also notes that the word participation has many different meanings and 
it is best understood and illustrated as a continuum:

Figure 1: Continuum of participation

Source: Creighton 2005:9

Develop agreements Engage in 
problem solving
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More definitions of the concept of participation include:
 ! Participation refers to the act of taking part with others in a particular activity 

(Boaden, Goldsmith, Hampton and Stringer 1982:12).
 ! Participation is “a process through which workers share in decision making 

that extends from and beyond the decisions that are implicit in the specific 
content of the jobs they do” (Clarke, Fatchett and Roberts 1972:6).

 ! “Participation is the term used to designate the process by which people 
contribute ideas towards the solution of problems affecting the organisations 
and their jobs” (Beach 1985:357).

As can be deduced from the above definitions, participation is a relative 
concept; however, for the purposes of this article participation will be defined 
as a deliberate act in which people, either as individuals or as members of a 
group, take part in a goal-oriented activity (Masango 2001:59). Participation 
is viewed as a process with various goals, one of which is the empowerment 
of individuals and the impact of collective action. The Manila Declaration 
on People’s Participation and Sustainable Development (Theron 2005:112) 
developed public participation principles which are aligned with the idea of a 
democratic state:

 ! Sovereignty is based on the people who are the real actors of positive 
changes; and

 ! The legitimate role of a government is to enable its citizens to deliberate and 
pursue their own agenda.

In addition, Tikare, Youssef, Donnelly-Roark and Shah (2001:238) also identified 
some guiding principles for participation which are relevant to equitable 
processes for formulating, implementing and monitoring policy and programme 
implementation. These principles further assist with effective participation in 
democratic settings. They are:

 ! The importance that participation programmes be developed and conducted 
in a way that there is a specific goal and outcome of the activity.

 ! The reach of participatory activities must be inclusive as to ensure 
ownership of the processes. The participants must include the vulnerable 
and the poor.

 ! Participation must be transparent as it builds trust and support for government 
on all spheres.

 ! Participatory processes should build on existing governance processes. This 
ensures that existing mechanisms are strengthened or easier institutionalised, 
which in turn ensures sustainability.

 ! Regulatory participatory processes play a key role in continuously improving 
policy cycles, planning and assessing targets and feedback.
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 ! Participation in the context of Monitoring and Evaluation ensures desired 
policy outcomes, impact and implementation as it promotes accountability 
and transparency (Tikare et al. 2001:238).

The public will only participate if they perceive that they have significant stake 
in the decision being made, which means that participation should include 
members of the public who are interested or who will be affected by the issue 
at hand.

The levels of participation

In general, the level of public participation is determined by the government 
system of the country for instance, authoritarian states or democratic states, the 
way in which society perceives the government, the willingness of civil society 
to participate in the affairs of the government. Greenberg (1974:27) provides 
a scale of increasing member involvement in the dynamics of daily social life. 
The scale encompasses apathy; protest; seeking local help in times of trouble; 
passive membership in local organisations; use of local resources to satisfy 
everyday needs; identification with community-wide interests; cooperation with 
others in trying to solve community problems; active participation in volunteer 
activities; involvement in leadership roles; and participating in advocacy 
on behalf of others. Whereas, Arnstein (1969:216) classify participation into 
hierarchies, depicted in the form of a ladder with eight rungs: manipulation; 
therapy; information; consultation; placation; partnership; delegated power; 
and citizen control. The rungs range from non-participation to tokenism to 
citizen power. Taylor (1994:176) cites Midgley (1986), who identified four ideal 
typical modes of state responses to participation: the anti-participatory mode; 
the manipulative mode; the incremental mode; and the participatory mode. In 
addition to the above, Van der Mescht (1994:114) distinguishes five levels of 
participation: commentary; consultation; advice; shared decision-making; and 
controlled decision-making. Controlled decision-making neither acknowledges 
the contributions of participants nor describes the relationship between 
government and citizens.

Methods of public participation

Public participation takes place in the following ways:
 ! Direct participation and the will of the people, which means the political 

empowerment of all citizens in such a way as to allow them to articulate 
their will and their needs directly to political representatives and public 
officials (Gildenhuys and Knipe 2002). This can be done in the form of public 
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meetings where citizens are given the opportunity to expose their problems 
to the public officials.

 ! Participation through representation of elected politicians, to facilitate 
interaction between representatives and the public (Gildenhuys and Knipe 
2002). Voting can be described as a process through which the electorate 
chooses amongst candidates who are all eligible for a certain vacancy 
(Masango 2001:105).

 ! The involvement of leaders of legitimate organisations in the community 
who represent different interests and segments in that community, e.g. civic, 
cultural, religious, welfare recreational, youth, business (Cloete and Meyer 
2006:115).

 ! Involvement of individual opinion leaders in the community: some 
individuals can influence prevailing opinions if they are held in high regard 
and respected by the community as individuals, irrespective of their position 
in the community (Cloete and Meyer 2006:115).

 ! Voluntary participation: here people have a choice whether to participate 
or not (Hague, Harrop and Breslin 1992:156). Such participation can take 
place during an exercise in which community members voluntarily cooperate 
to solve common problems (Zimmerman 1986:12 cited in Cloete et al.. 
2006:203).

 ! Obligatory participation: here participants have no choice and have to comply 
with a requirement to participate. For example, participation arising from the 
legal obligations of citizens, such as paying their taxes (Langton 1978:21).

 ! Public hearings: provide citizens with an opportunity to express their views and 
also to question policy-makers about certain issues (Zimmerman 1986:8 cited 
in Cloete et al. 2006:203). They are usually held when major programmes are 
about to be developed or implemented. In such cases they give the public an 
opportunity to comment before the actual implementation of the programme 
or the enactment of legislation (Masango 2001:150). For public hearings to be 
effective, members of the public should be given background information that 
will allow them to make significant comments at the hearing. Furthermore, the 
timing of the hearings should be such that the citizens’ comments could still 
divert the course of action (Zimmerman 1986:8 cited in Cloete et al. 2006:203).

 ! Radio and television talk shows: consist of programmes in which members 
of the public participate directly, while in the studio or through the use of 
a telephone network. Even though participants in radio and television are 
not adequately representative of the public, they could nevertheless give 
an indication of the public opinion regarding a specific matter of concern 
(Masango 2001:151).

 ! Charrete: is a “process which convenes interest groups (governmental and 
nongovernmental) in intensive interactive meetings lasting form several days 
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to several weeks” (Rosener 1978:118). It is a means through which good 
working relations between the community, local government officials and 
planners can be developed (Atkinson 1992:23).

 ! Referenda: gives citizens an opportunity to inform policy-makers about the 
popular view on a controversial issue (Zimmerman 1986:11 cited in Cloete 
et al. 2006:203). A referendum is usually used for single issues or a small 
number of issues (Atkinson 1992:20).

 ! Izimbizo: can be broadly defined as gatherings/informal meetings of (but not 
necessarily exclusively of) South Africans in a rural village/township/town/
city. The president, together with the relevant provincial executive, listens to 
citizens asking questions or raising concerns, while these political principals 
provide answers.

Public participation involves public authorities honestly listening to public 
input and being open to the possibility of being influenced by it. The public 
input should be capable of having a noticeable influence on decision making 
therefore, public participation should be timely, effective, adequate and formal, 
and contain information, notification, dialogue, consideration and response 
(Aarhus Convention 1998:86).

Advantages of public participation

Local governments that foster public participation by means of informing, 
consulting and listening to the concerns of its community contribute towards 
stronger democracies and good governance – Creighton (2005:17) confirms 
that “Democracy is intended precisely to give the people power over choices 
about the ultimate aims and goals of government action”. Public participation 
improves decision making processes by providing opportunities for people who 
are affected by or interested in a municipal council to voice their opinions. It 
also fosters accountability as the community will assist in the delivery of high 
quality of services within the municipality and it also creates a link between 
the government and the governed. Putnam (1993) argues that when networks 
of public participation are dense, reciprocity and trust is fostered, “lubricating 
social life”. Coordination and communication among agents amplify information 
about the trustworthiness, or general reputation, of other individuals, reducing 
incentives for opportunism and malfeasance (Putnam 2000). Clapper (1996 in 
Mavee 2010:30) identified a number of advantages of public participation:

 ! Positive application of citizen powers
  Citizen participation can serve as a means of converting dependency into 

independence – that is, converting the poor from passive consumers of the 
services of others into producers of those services. As citizens need the local 
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authorities to deliver services to them, the effective delivery of these services 
may be enhanced by the involvement of citizens in service delivery (Clapper 
1996 in Mavee 2010:30).

 ! Willingness to sustain deprivation
  Because civil society participation fosters a feeling of involvement in and 

ownership of planning, it may make citizens willing to accept the eventuality 
of government not being able to render certain needed services (Clapper 
1996 in Mavee 2010:30) .

 ! Converting opponents
  Citizen participation may influence citizen behaviour positively and provide 

a technique whereby opponents may be co-opted into positively contributing 
to programmes which traditionally have been replete with conflict (Clapper 
1996 in Mavee 2010:30).

 ! Information dissemination
  The effective and efficient distribution of accurate information is essential 

for citizen participation. It is also essential for optimal goal achievement and 
relationship building (Clapper 1996 in Mavee 2010:30) .

 ! Restrain the abuse of authority
 When civil society groups have access to information concerning government 
activities, it constitutes an effective check on the exercise of the discretion of 
public managers, compelling the latter to be more sensitive to the implications of 
their decisions to act or retain from doing so (Clapper 1996 in Mavee 2010:30) .

Public participation provides useful information about the needs of the 
community to local authorities thus allowing the government to initiate and 
promote informed decisions. According to Hanyane (2005:267) through public 
participation the general public is informed, involved and educated.

Other advantages include:
 ! That public participation reinforces democracy;
 ! Legitimises democratic institutions;
 ! Gives the public a sense of ownership of the law making process and provides 

an opportunity for a two-way education process (the public educates the 
decision-makers and vice versa);

 ! Empowers the public;
 ! Entrenches the rights of individuals in a rights-based society; and
 ! Contributes to the creation and maintenance of a democratic culture among 

citizens.

Hilliard and Kemp (1999:46) note that public participation in the governance 
and administration of a country is indispensable if the nation is to function 
effectively, for the following reasons:
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 ! It prevents the abuse and the misuse of administrative authority and political 
power.

 ! It stops government from dominating its subjects.
 ! It allows a diversity of views to be aired.
 ! It permits citizens to challenge, refute and oppose unsubstantiated claims 

made by particular parties or groups.
 ! It serves as a check on the activities of administrators and rules.
 ! It helps ordinary citizens to grasp the details of government and administration.
 ! It generates a sense of civic pride when citizens eventually see that their 

inputs have been implemented (Hilliard and Kemp 1999:46).

Participation is an essential part of human growth in terms of the development 
of self-confidence, self-reliance, pride, initiative, creativity, responsibility and 
cooperation (Burkey 1993:56). Thus, in any development project where genuine 
participation is encouraged, the affected community “becomes aware of their 
situation, of the socio-economic reality around them, of their problems, of the 
causes of those problems and what measures they themselves can take to begin 
changing the situation” (Burkey 1993:57).

Disadvantages of public participation

Public participation possesses various advantages, however unfortunately it 
also has some disadvantages which are discussed below. According to Clapper 
(1996) in Mavee (2010:32) public participation also presents the following 
disadvantages:

 ! Low citizen participation levels
 Low citizen participation levels are a reality, and unless people have the 
necessary motivation, education and resources to use them, participation 
will remain low .

 ! Potential for conflict
 This aspect may be considered from two perspectives, namely conflict 
between citizen groups and conflict between citizens and public officials 
because of their different personal interests.

 ! Lack of government response
 A lack of evidence to suggest that government actually responds to citizen 
participation contacts. The majority of citizen participation contacts seem 
generally to be ignored by officials.

 ! Time, costs and benefits
 The benefits of any citizen participation activity may often only be realised 
in the long term, while the associated cost must be sustained immediately. 
This may lead the citizen to reject citizen participation, not on the basis of its 
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failure but because the costs incurred in the achievement of the desired goal 
may be considered too excessive.

 ! Lack of information
 It is often the case that potential citizen participants are not provided with 
the correct or enough information to participate intelligently and optimally. 
Meaningful citizen participation in public management requires that the 
public be well informed about participation and government issues, problems 
and strategies – hence the need for transparent government .

Public participation, thus, provides a sense of achievement and public 
ownership in establishing effective and sustained ways of participating in 
government. A thorough discussion has been provided on public participation. 
For the purposes of this article, one needs to now explore the link between 
local governance and public participation specifically in Mozambique.

LOCAL GOVERNANCE AND PUBLIC PARTICIPATION  
IN MOZAMBIQUE

Mozambique was colonised by Portugal from 1489 and achieved its 
independence on 25 June 1975. Under Portuguese rule, public participation 
was not considered for the Mozambican society. Civil society (mainly Africans) 
was seen as a source of labour and thus forced to abide by the laws that were 
dictated by the colonisers. For instance, neither education nor health-care was 
available to those who were not Portuguese. Colonial policy was based on a 
theory of assimilation, which stated that if an African was fluent in Portuguese, 
was Christian, and had a good character, he was to be given the same status 
as a Portuguese citizen. Ironically, very few Africans qualified for citizenship, 
mainly because educational opportunities were inadequate or non-existent for 
them and there was also no criterion to judge what a good character entailed. 
As it can be seen from the statements above, people were in a way forced to be 
Christian so that they could “fit in” in the so called “assimilated group” and they 
were not given freedom of choice.

During the colonial era, the local governance system in Mozambique was 
very discriminatory in nature as the system was mostly operating in the urban 
areas where a big bulk of the Portuguese settlers lived (Pereira 2009). After 
the independence in 1975 the newly elected Mozambican government began a 
process of Local Government Reform. The Mozambican administrative reform 
laws replaced the Portuguese colonial administrative structures and constructed 
a new system of governance structured at the national, provincial and local 
levels (Pereira 2009). However, the newly adopted system was characterised by 
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centralised administration, where all activities and decisions were planned and 
decided at the centre of political power.

According to Pereira (2009) the approach was an answer to:
 ! Meet the needs of the state;
 ! Defend/safeguard and consolidate the national independence;
 ! Achieve planned socio-economic measures;
 ! Use rationally the scarce resources; and
 ! Consolidate a unitary state.

Nevertheless, the colonial local government system was completely abolished in 
1978 and were replaced by the executive councils as the executive bodies of 
the cities and districts assemblies. The executive councils were composed of a 
chairman or administrator appointed by the central government and three to five 
members appointed or elected by the city or district assembly. The purpose of these 
changes include amongst other things, the implementation of a decentralisation 
policy in order to stimulate democracy, political equity and people’s active 
participation at the local level, through autonomous and democratically elected 
local governments. Thus, in turn would enhance accountability, transparency, 
good governance and efficiency. The important principle underlying the new 
municipal system in Mozambique is popular participation as a basis of legitimacy. 
Chapter Nine (Article 185) of the Mozambican Constitution of 1990 states the 
following with regards to local government:

“(1)  The local organs of the State shall organize the participation of citizens 
in solving the problems of their communities and shall promote local 
development.”

“(2)  The strengthening of local organs shall serve to reinforce democracy 
and shall contribute to national integration and unity.”

Thus, it is the responsibility of local government to ensure that civil society 
participate in the governance process and for this to happen it has to make sure 
that they promote public participation activities so that people feel empowered 
and not reluctant to participate.

According to the Mozambican Constitution of 1990, the new municipal 
government system is based on the following principles:

 ! The principle of autonomy, which include administrative, financial and 
patrimonial autonomy;

 ! The principle of multi-party democracy and popular participation;
 ! The principle of representativeness or representative democracy, which allowed 

citizens to elect or to be elected their municipal Councillors and mayors; and
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 ! Respect for, and collaboration with, traditional authorities or community 
leaders (Mozambican Constitution of 1990).

Each municipality has the following bodies or office holders:
 ! The Municipal Assembly composed by members elected directly by 

the population in a universal suffrage. The parties appointed their list of 
candidates in a preference order, voters voted only for a party list;

 ! The President of the Municipal Council or the Mayor – who is the singular 
Municipal Executive Organ also elected directly by the general public;

 ! The Municipal Council – the collegial Executive Organ composed of the 
Mayor and Town Councillors nominated by him, at least 50% of the Town 
Councillors must be drawn from the Municipal Assembly. The number of 
Town Councillors varies according to number of voters (Mozambican 
Constitution of 1990).

It is vital that government’s acknowledge and understand the importance of 
involving people to participate in the planning and implementation of changes as 
it makes the development process more sustainable. The engagement of citizens 
in public life through civic participation, contacts with their representatives 
and involvement in the political processes in general is a crucial component 
of democracy. When citizens believe that their participation has some degree 
of political efficacy, or they are confident in their ability to influence public 
life, democratic legitimacy is strengthened. Alternatively, if much of the public 
is passive or cynical about politics, then legitimacy suffers and the quality of 
political life is eroded. The government of Mozambique has created different 
types of mechanisms or forums that allow citizens to participate in governance 
issues. However, various researches have come to prove that citizens do not 
often use local meetings, demonstration or protest marches and political debate 
as mechanisms of political participation at municipal level in Mozambique. 
Thus, meaning that public participation is still quite ‘passive’.

There are various variables that influence public participation in Mozambique. 
These variables can ensure the success or failure of public participation and will 
be discussed below.

VARIABLES INFLUENCING PUBLIC PARTICIPATION 
IN LOCAL GOVERNANCE IN MOZAMBIQUE

Public participation is affected by several variables that influence it in a positive 
or negative manner, namely attitudes, civic awareness, political influence, and 
feedback mechanisms to name a few. These variables could affect the ability of 
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local governments to participate effectively and efficiently with the public. For 
the purposes of this article the following variables will be discussed in detail as 
they have a significant influence on public participation in local governance in 
Mozambique.

Socio-cultural factors

Socio-cultural factors are necessary if public participation is to be effective in 
civil society. Uslaner (2003:1) states that “the public participates in social and 
civic life for a number of reasons. Firstly, to reach out and help others who 
are experiencing community problems; secondly, this then makes one a better 
person, more self-confident and more caring of others; thirdly, to enhance ones 
democratic values; and finally, to be heard by decision makers”. Socio-cultural 
factors as identified by Uslaner (2003:2) include mobilisation, social groups, 
group membership as well as demographics such as age, race, education and 
income. Also religion and values play an important role. Uslaner (2003:2) 
adds that citizens with more resources (income, education, skills), with more 
connections through social networks and religious involvement, who follow 
politics, and who believe that they can make a difference are more likely to 
participate in the affairs of local governance. Thus, the factors above make for a 
more informed, participative, active civil society.

A recent study done by Fransisco, Mucavele, Monjane Seuane (2007:54) 
identifies 2 socio-cultural factors that influence public participation in 
Mozambique. Firstly trust, indicating that the level of trust in Mozambique is 
low but that it does rise once people get to know each other. Uslaner (2003:38) 
concurs stating that “there is a strong relationship between trust and public 
participation. By generating more trust, more people would get involved in 
their communities”. Increased trust is thus fostered by group activities, voting, 
political activities, volunteering, and participation in protest marches. The more 
people come together for a common cause the more trust is fostered amongst 
them. Thus, trust is seen as a crucial factor to successful public participation. It 
is not easy however to gain trust, be it civil society trusting each other or civil 
society trusting government. A positive, interactive relationship must be fostered 
to encourage participation at all levels.

Secondly tolerance, indicating that despite Mozambique’s difficult history, 
evidence suggests a substantial sense of tolerance of relations with others and an 
acceptance of cultural diversity (Fransisco et.al. 2007:54). However, Fransisco 
et.al. (2007:54) identifies that there are incidences of intolerance towards some 
minority groups such as homosexuals, people living with AIDS, and people 
from minority racial groups. Uslaner (2003:15) states that a strong sense of racial 
identity and intolerance towards them leads to increased public participation.
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Finally education can be seen as a vital social-cultural factor. Uslaner 
(2003:7) alludes to education shaping increased public participation. Educated 
people are more likely to vote, attend local political meetings, join voluntary 
associations, develop organisational and communication skills and resources, 
and generally participate more. Pereira (2009:7) concurs stating that “the 
Mozambican government has identified the importance of and link between 
education and increased public participation. As a result, the Mozambican 
government is addressing the educational needs of the people. More than two-
thirds (71 per cent) of the people agree that government is doing “very well” in 
addressing their educational needs”.

From the above it can be deduced that trust and tolerance is required for 
effective public participation. Civil society in Mozambique need to however be 
more trusting and tolerable as this is the key to making a significant contribution 
at government level. Education is linked to this and must be nurtured amongst 
the public. The Mozambican government needs to make more effort and 
introduce innovative ways of ensuring a successful education system that can 
cultivate public participation.

Accountability

Governments have an obligation to account for the use they make of citizens 
inputs received through feedback, public consultation and active participation. 
Measures to ensure that government processes are open and transparent and 
amenable to public scrutiny and review are crucial to increasing governments 
accountability overall (OECD 2001:5). Citizens should demand accountability 
from public functionaries at all spheres of government. But, accountability 
is not merely a matter of exercising control; it is also a matter of rendering 
account, and internal and external surveillance by various stakeholders who 
act as watchdogs over the affairs of government (Cloete 1996:23). Therefore, 
accountability can be seen as crucial to ensuring citizens voices are heard in 
the functioning of government. All public officials at all spheres of government 
need to be not only accountable but also answerable and responsible for 
their actions.

The critical challenge for citizens is to be able to influence policies and 
institutions which need to become more accountable and act in the best 
interest of the citizens. More significantly, local government needs to be 
accountable to the poor (Dom 2012:3). Dom (2012:8) continues to state that 
“many accountability tools exist that are well suited for local level. These tools 
include: citizen-centered advocacy and information, citizen-based participatory 
monitoring and evaluation, citizen-based social audits, anti-corruption bodies, 
participatory planning and budgeting, and the Ombudsman”. The tools 
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mentioned above can make sure that policy making, planning, budgeting, and 
service delivery are effectively and positively influenced by public participation.

With regard to Mozambique, strides have been made in enhancing public 
participation especially within the local sphere of government. An example 
of the interaction between civil society and government in Mozambique is 
the Development Observatories (DOs). According to Perreira (2011:3) the 
Mozambican government has set up the DOs which are consultative forums 
monitoring implementation and giving a voice to civil society in developmental 
processes. However these Do’s are not perceived by government as an 
accountability mechanism but rather an instrument for consultancy purposes, 
sharing information and promoting dialogue. This means that citizens have little 
opportunity to influence policy and programmes.

Perreira (2011:4) continues to state that the situation is definitely improving. 
The Law on Local State Bodies (LOLE) is aimed at bringing public administration 
closer to the citizens by increasing civil participation in the management 
of public affairs. The LOLE has formalised district consultation through the 
Consultative Councils, effectively decentralising powers and resources to local 
authorities. However, civil society is an observer in developmental processes, 
and achieving democratic ownership in Mozambique is still a distant goal. 
Another improvement according to Perreira (2009:16) is that accountability is 
enforced through formal processes like elections, and through institutions for 
community participation and consultation, and also through different informal 
institutions such as traditional leaders, local fora and community development 
committees.

It is evident from the above that the Mozambican government is committed 
to consulting and involving the public in its processes, especially at local 
government sphere. However, sustainable, effective and continuous effort 
needs to be made in fulfilling this objective. Civil society needs to efficiently 
use the accountability tools in ensuring that they do ultimately play a role and 
influence policy, programmes and institutions. Public participation must be 
directed towards increased accountability by government on its performance as 
well as decisions taken.

Democracy

Democracy is a people driven process in which public participation plays a 
crucial role. In democratic countries, good governance is a product of the 
democratic process (Masango 2002:52). Brynard (1996:41) concurs adding 
that “public participation provides a mechanism for democratising the planning 
process in particular and the public management process in general, to the 
extent that public participation in local government affairs is considered to be 
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a democratic right”. Therefore, it can be deduced that democracy and public 
participation are linked intrinsically and that one cannot occur without the other.

Government plays a vital role in encouraging public participation in a 
democratic state. Bourgon (2007:5) identifies two responsibilities of government 
in encouraging public participation. The first is to create an enabling 
environment. This helps to remove the obstacles experienced by groups most 
frequently excluded: the youth, the poor, and those affected by special barriers 
due to age, handicaps, literacy etc. The second is the rules of engagement 
which help clarify how the commitment to public participation is given shape in 
practice in the decision making process at local government level. It is evident 
that these two responsibilities will help include all levels of civil society and 
encourage active participation in planning, budgeting and decision making at 
local level. Democracy also promises openness, transparency, accountability, 
constant communication, debate and interaction.

Particularly, in Mozambique, it was only in 1990 that democratic reforms 
took place. Being a fairly new democracy Mozambican government has tried 
to make concerted efforts in encouraging public participation and identifying it 
as a vital component to a successful democracy. But, there are problems that 
are being experienced in this regard. Perreira (2011:3) adds that there are factors 
hampering an enabling environment in Mozambique such as cumbersome and 
complex legislation with respect to the governance of public participation; 
problems with the establishment of civil society organisations in terms of 
decision making, lack of clear co-ordination structures, fragmentation; and 
an absence of strong grass-root support. With regard to rules of engagement, 
Perreira (2011:4) states that “civil society organisations participate informally in 
policy processes and decision making but it is evident that positive strides are 
being made”.

Diamond (2004:1) has identified various ways in which civil society can 
develop democracy:

 ! to limit and control the power of state
 ! lobby for good governance reforms
 ! expose corruption and maladministration
 ! develop values of a democratic life: tolerance, compromise, respect etc
 ! provide an arena for the expression of diverse interests
 ! provide a training ground for new political leaders
 ! continuously inform the public about important public issues
 ! monitoring conduct of elections

Civil society in Mozambique must efficiently cultivate the above ways in 
developing democracy. Progress has been made by government in involving 
civil society in government processes. Through commitment, perseverance, 
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and consistent involvement civil society can ensure that the above ways of 
developing democracy are realised more effectively and efficiently. Government 
and civil society have to support and respect each other, work together 
proactively, and nurture an environment of trust and tolerance. Also to enhance 
democracy, civil society needs to monitor, assist and consistently collaborate 
with government but at the same time act independently and as a watchdog 
over government affairs.

Empowerment

Empowerment happens when people, individually or collectively, conceive of, 
define and pursue better lives for themselves (Dom 2012:2). It involves being 
equipped with the values, skills, knowledge, power and abilities to ensure 
personal and community development. Thus, empowerment should focus 
specifically on local government as it is this sphere that is closest to the people. 
Once civil society is and feels empowered, successful public participation will 
be realised. Dom (2012:4) states that empowerment at local level can be a 
stepping stone toward empowerment at higher levels. When people become 
more confident in their ability to participate in and change affairs at local level, 
they may subsequently feel more empowered to tackle challenges at provincial 
and national level. Thus empowerment in the management of basic services 
can lead to engagement in more political processes.

In general local government can become development and empowerment 
actors. Local government can formulate, develop and implement empowerment 
plans, specifically tailored to cultivate a vibrant, independent civil society. An 
empowered civil society leads to more active public participation at local level 
specifically with regard to development processes and service delivery. Thus 
there is strong support for citizen empowerment.

At local government level in Mozambique, citizen empowerment has been 
identified as the key to improved public participation. However, not much 
action has been taken to empower civil society to be more inclusive in decision 
making and developmental processes. Perreira (2009:24) concurs adding that 
civil society plays more of an informal role at local government level with 
more emphasis on consultation and information sharing and less emphasis on 
empowerment of citizens.

Thus, it can be deduced that empowerment is important for effective 
public participation. It is vital for civil society to empower themselves so as to 
ensure successful engagement and participation with government. Appropriate 
empowerment plans need to be in place to enhance the participation of civil 
society and ensure empowerment opportunities are available for all. This 
necessitates the formulation and implementation of training and development 
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workshops as well as programmes that are devised to equip civil society with 
participation skills and competencies.

CONCLUSION

Public participation is a vital component of a successful democracy. Civil society’s 
participation in the political process, its capacity to influence the formulation of 
policies, its ability to hold government accountable and its capacity to act as a 
watchdog are all indicators of a high level quality democracy. Public participation 
constitute a process of civil society and government working together in a positive 
and proactive manner to ensure successful formulation and implementation of 
government policies and programmes. Several ways in which public participation 
takes place were identified. This article concludes that for sustained public 
participation to be achieved, these ways need to be effectively realised.

The article also highlighted the various advantages and disadvantages of 
public participation. Advantages included positive application of citizen powers, 
reinforcing democracy and empowering the public. Disadvantages included 
low citizen participation levels, lack of government responsibility and potential 
for conflict. In summary many of these advantages and disadvantages can be 
attributed to Mozambique.

Effective public participation begins at local government level. Local 
government is seen as the third sphere of government which is closer to 
the public. It is at this sphere that civil society plays its most important role. 
The article further explores local governance and public participation in 
Mozambique. Mozambique travelled a long and difficult road to eventually 
achieve democracy in the 1990s. This led to the decentralisation of government, 
stimulating political equity, active public participation, accountability, 
transparency and ultimately good governance at local level.

Furthermore, the article focused on the various variables that influenced 
public participation in Mozambique. The following variables have identified 
that firstly, socio-cultural factors such as trust, tolerance, education etc is 
necessary in ensuring sustained public participation. Secondly, accountability is 
linked to answerability and responsibility. Thus it is crucial that civil society hold 
government accountable in decision making, planning, budgeting, and service 
delivery. By effectively using the accountability tools provided, civil society can 
play a role in influencing the above aspects. Moreover, without democracy 
there will be no public participation. These two concepts are intrinsically 
linked and are dependent on each other. Civil society has a vital role to play 
in developing democracy and must communicate with, assist and consistently 
monitor all government activities.
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Thus, within Mozambique it can be concluded that these variables do 
indeed influence and play a role in public participation. Many scholars have 
agreed that public participation in Mozambique is still in its infancy stages 
and positive strides need to be made in ensuring civil society plays an active 
role in the political processes. Civil society needs to trust government more 
and be more tolerable. Civil society also needs to be educated and empowered 
to make a significant impact at government level. Civil society needs to be 
more formal, active and hands-on in influencing and implementing decisions, 
policies and programmes. Civil society should not only perform their functions 
in an informal and consultative capacity but also act as a watchdog in ensuring 
government fulfils its promises. The government, on the other hand needs to 
formulate and implement legislation to create an enabling environment in which 
civil society can thrive. They need to be more accountable and responsible for 
their actions and honour the rules of engagement that have been established. 
Thus, the Mozambican government must take civil society more seriously and 
recognise them as a vital stakeholder in the running of the country. In this way 
they will uphold there democratic principles and develop and boost democratic 
ownership at all levels of government.
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ABSTRACT

Public policy knowledge and skills are required to transform the Ethiopian 
civil service and to assist Ethiopia in developing and transforming to a 
middle-income economy. Accordingly, the study on which this article is 
based aspired to establish whether Public Administration education and 
training programmes being used at Ethiopian universities include public 
policy capacity development in order to provide civil servants with the 
policy skills that they need to function effectively in the execution of 
public policy processes. This is done through providing an overview of the 
Public Administration education and training programmes currently being 
used in Ethiopia as well as explaining the civil service training setting in 
Ethiopia. In addition the importance of equipping Ethiopian civil servants 
with public policy skills and knowledge to be effective in their profession 
is also contextualised in this article. The study found that although current 
Public Administration education and training programmes in Ethiopia 
include some policy knowledge and skills this is very limited and it is 
therefore recommended that more universities in Ethiopia, especially in 
remote areas, consider offering Public Administration to meet the need for 
a public policy-educated and trained civil service.
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INTRODUCTION

It is generally accepted that public servants are constantly involved in the 
formulation and the implementation of public policy (Box 2008:13-14; Denhardt 
and Denhardt 2007:143). Denhardt and Denhardt (2010:90-94) emphasise 
specifically the role of public servants in using public policy for transformational 
purposes. However, the policy process (setting an agenda, identifying the 
problem, formulating options, and adopting, implementing, and evaluating 
policy) as identified by Aguilar, Galíndez, and Velasco (2005:23) depends on 
the knowledge, skills and personal attributes of the people involved. Painter 
and Pierre (2005:3) refer in this regard to the capacity of government (implying 
public officials) “to marshal the necessary resources to make intelligent 
collective choices about and set strategic directions for the allocation of scarce 
resources to public ends”.

This implies that public officials in general need to be equipped with specific 
policy competencies. Dougherty (2011:329) states that Public Administration 
education and training is commonly constituted of core courses including 
amongst others public policy process and/or analysis. Yildiz, Demircioglu, 
and Babaoglu (2010:343 and 344) confirm and agree that the study of public 
policy in the field of public administration is becoming increasingly important 
around the world and focuses on studying the process of making choices and 
the consequent results thereof. It is thus of no surprise that a study comparing 
Master’s of Public Administration programmes in Australia, New Zealand and 
South Africa revealed that the curricula of nearly all these programmes include 
core modules related to “policy making skills”, “policy analysis”, “applying 
theory and analysing data to solve policy problems”, and becoming “effective 
policy makers …, or policy analyst” (Wessels 2010:182; 188).

Considering the above, it is thus reasonable to expect that public policy plays 
an equally important role in a country such as Ethiopia. Bearing in mind the 
specific developmental and transformational challenges of this country (World 
Bank 2013:19), one can expect that Ethiopian public officials (referred to in 
Ethiopia as ‘civil servants’) especially need to be equipped with the capacity 
needed to formulate, analyse and implement public policies transforming the 
living conditions of citizens (MCS 2007:12). It is equally reasonable to expect 
that the professional education and training programmes offered by higher 
education and training institutions for public officials include modules related 
to policy capacity.

The purpose of this study is consequently to determine whether the reality 
meets this expectation. This article reports thus on a study determining if the 
curricula of Public Administration education and training programmes aimed 
at Ethiopian civil servants include modules on public policy and whether 
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the number of these offerings and the geographically distribution of the 
hosting universities are adequate to meet the requirements of the Ethiopian 
civil service.

To understand the unique context of Ethiopian civil servants, the article firstly 
provides an overview of the Ethiopian civil service. Secondly the requirements 
for civil service education and training in Ethiopia are briefly discussed. Thirdly, 
the article reports on a content analysis of the curricula of the Ethiopian 
universities to determine whether it includes separate modules related to 
policy capacity.

METHODOLOGY

This study applied two research methods, namely a qualitative review of 
official documents and scholarly literature, and a content analysis of curriculum 
documents. The theoretical perspective was obtained through a comprehensive 
review of scholarly literature, such as books and journal articles. The official 
requirements of the Ethiopian government for civil service education and 
training were obtained through a comprehensive review of official documents 
which were available online.

For the content analysis of curriculum documents, all thirty two universities in 
Ethiopia were included in the study population (Babbie and Mouton 2001:174). 
A comprehensive Internet search revealed that only seven of these universities 
offer formal or non-formal programmes in Public Administration. As the unit 
of observation of this part of the study was official calendars or curriculum 
documents, the relevant websites were surveyed for these documents. Where 
the curricula of Public Administration programmes were not available online, the 
institution was contacted by telephone to obtain the curricula currently being 
used. A content analysis (Babbie and Mouton 2001:383-385) was done on the 
official calendars or curriculum documents of formal (degree) and non-formal 
(training) Public Administration programmes to determine whether it includes 
a module on public policy capacity building or public policy competence. 
For the purpose of this article “Public Administration education” refers to the 
degree programmes while “Public Administration training” refers to the non-
degree programmes. The purpose of the content analysis was thus to determine 
whether modules (or any other offerings) related to public policy are included in 
the curricula, and not to assess the content of these offerings.

However, before analysing the education and the training programmes that 
are currently being used to train civil servants in Ethiopia it is important to get 
an overview of the Ethiopian civil service as well as the needs and expectations 
of the civil service in Ethiopia.
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THE ETHIOPIAN CIVIL SERVICE

Ethiopia is a country in East Africa with a mosaic of nationalities speaking a 
multiplicity of languages (Adejumobi 2007:1) and it is the second most populous 
state in sub-Saharan Africa with a population of more than 84 million (CSA 
2012:3; Lasonen et al. 2005:14). Ethiopia has a federal state structure, comprising 
nine states with a parliamentarian form of government (HPR 1995:38). The 
Central Statistical Agency (CSA) and the Inner City Fund International (ICF) 
(2012:2) identified Ethiopia as an agrarian economy that focuses on farming. 
Accordingly only 14.5 million Ethiopians, of which 50% are female, reside in 
towns (CSA 2012:68). In addition, more than 60% of Ethiopians can not read 
and write a simple sentence in any language (CSA 2007:232).

Regardless of the level of education, Ethiopia today is a country in transition 
moving towards a middle-income economy (MoFED, 2010:7; World Bank, 
2013:19) with a rapid revival of growth similar to that of Ghana and Benin in 
Africa (Ndulu, Chakraborti, Ramachandran, and Wolgin, 2007:30). Growth 
in Ethiopia has emerged after a change from a unitary to a federal political 
system and from a command to liberalised economy took place in 1991 (Tewfik 
2010:5; Geda 2008:116). These changes were driven by new expectations 
of ethnic rights for self-determination and demands of citizens for better 
government services. Consequently, as stated by the Organisation for Economic 
Co-operation and Development (OCED) (1997:3), Ethiopia, like Central and 
Eastern Europe, faces the challenge of adapting its civil service to this growing 
and changing new environment. Currently the Ethiopian civil service is poorly 
staffed with professionals not being able to face these challenges as a top official 
in the Ethiopian Ministry of Civil Service, stated at a United Nations panel 
discussion on capacity building held in Addis Ababa in April 2011 (Adebabay 
2011:19). Unfortunately the delivery of services to citizens is perceived as any 
other ordinary administrative work by civil servants. This perception is due to 
the misguided structure and appointment of people in the wrong posts with 
a lack of proper civil service training and understanding. The expectations of 
the Ethiopian Ministry of Civil Service as can be seen in its 2007-2011 strategic 
performance plan (MCS 2008:75) were, however, to get the public bodies 
staffed with civil servants who meet a clear understanding of the government 
policies and strategies, and is competent enough to implement such policies 
and strategies. This need was reiterated a year later when the Minister of Civil 
Service, Junedin Sado, while inaugurating the Ethiopian Civil Service Charter 
stated that civil servants with their unchanged outlook have ill-directed the 
objectives of civil service reform in the country (EPA 2012:11).

To meet and address these challenges, the Ethiopian government attempted 
to embark on a comprehensive Civil Service Reform Programme (CSRP) in 1996 
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and reformulated its objectives in 2003 (Hailemariam and Common 2006:6) 
which focused amongst others on the policy capacity of the existing civil 
service. The objectives of the programme disclosed government’s intention to 
achieve better civil service performance with a new perception among civil 
servants regarding the changes in civil service role from providing services 
to facilitating and enabling the services, and from defending law and order to 
servicing society (HPR 2003; OCED 1998:8; Sado 2012).

The objectives which the Ethiopian government pursue regarding the training 
of its civil servants (HPR 2007:3557) reveal that with improved competency 
Ethiopian civil servants can achieve better performance and prepare themselves 
for higher responsibility based on career development. In order to achieve 
these objectives a general guideline is required, but Ethiopia lacks a specifically 
adopted public policy to administer education and training programmes for 
civil servants as can be seen in the Ugandan Public Service Training Policy 
(The Republic of Uganda Ministry of Public Service 2006:1). The National 
Education and Training Policy in Ethiopia currently directs all higher education 
and training institutes by providing general guidelines to administer all kinds of 
educational and training programmes in the country (MoE 2009:5) including 
Public Administration education as can be seen next.

REQUIREMENTS FOR PUBLIC ADMINISTRATION 
EDUCATION AND TRAINING IN ETHIOPIA

Historically education and training in the Ethiopian civil service began with the 
establishment of the Imperial Institute of Public Administration in July 1956 to 
improve the performance of the government through training services rendered 
to civil servants at all levels (EMI 2012). Although the education and training of 
civil servants in Ethiopia only started in 1956, Public Administration education 
in Ethiopia, like that of China (IRG 2013), can be seen from two approaches. 
The first is the approach of formal schooling or pre-service education and 
training where by Public Administration education and training is undertaken 
by ordinary colleges and universities. In this approach students are recruited 
through the annual Ethiopian Higher Education Entrance Examination (MoE 
2011). A student can graduate by obtaining a bachelor’s, master’s or doctoral 
degree. All higher education graduates including those students of Public 
Administration look for employment on their own after graduating. The 
Graduates may enrol as civil servants after being called for an employment 
interview or sitting for a written examination for a post in a particular civil 
service office for example in the Ministry of Trade. Unlike the system of civil 
service training in China, the Ethiopian civil service system does not require 
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graduates to sit for a national-level civil service examination to join the civil 
service (Elman 2009; The Economist 2012). The second approach focuses 
on training provided to incumbent civil servants or in-service training. These 
programmes normally do not offer diplomas or degrees but can be viewed as 
short-term civil service training, for example in the areas of civil service reform, 
public financial management, legal studies, and urban development studies 
(ECSU 2012).

Some civil services, for example the British, give due regard to in-service 
training while other civil services, such as the French, look to the pre-service 
training of civil servants at, for example universities (UNDP 2003:15). Just like 
the French, Ethiopia pays more attention to the pre-service training of civil 
servants, at for example universities, (MCS 2008:30-32; UNDP, 2003:15). 
According to the government of Ethiopia (HPR 2009:4983 and 4992) 
“university” refers to a higher educational institution which has the authority to 
confer degrees in various fields of study, with a national standard curriculum, 
a minimum enrolment capacity of two thousand students, doing research in 
various fields of studies and the ability to put the knowledge and skills that 
the university has at the service of the public through different methods such 
as the training of civil servants. On account of the size of the country and its 
big population, Ethiopia has 32 universities and 100 colleges (HERQA 2011). 
However, yearbooks of these universities all reveal that Public Administration 
education and training is only being provided at seven universities. In addition, 
according to Saint (2004:109-110) Public Administration education is sometimes 
poorly organised with government struggling to meet the demand for trained 
civil servants to enter government offices as most of these universities are 
newly established. For example it was only during 1995 that the Ethiopian Civil 
Service College, later the Ethiopian Civil Service University, was established and 
along with the Ethiopian Management Institute and other Public Administration 
education and training departments in the remaining six universities, like Addis 
Ababa University, took the responsibility to carry out the education and training 
of individuals who would like to enter the Ethiopian civil service.

As far as education is concerned, any higher education and training 
institution in Ethiopia may develop a curriculum for programmes leading to the 
awarding of a diploma or degree (HPR 2003:2237). The same institution may 
also give short-term training to improve a qualification or to impart knowledge 
and skills in specific fields (HPR 2003:2239). With respect to the content of 
a curriculum the Higher Education Proclamation (HPR 2003:2238) emphasises 
that higher education or training offered at any institution in Ethiopia should:

 ! focus on experience and student participation;
 ! provide value-oriented training;



Administratio Publica | Vol 21 No 4 December 201356

 ! take the social, economic and political situation of the country into 
consideration;

 ! encourage independent thinking, reflect modern views, and aim at improving 
problem-solving.

The Higher Education Relevance and Quality Agency (HERQA) in Ethiopia has 
been given the power and duty to guide and regulate the higher education sector 
in the country. Among the key aspects of operation which HERQA identified as 
points of focus while conducting quality audits in the Ethiopian higher education 
institutes include internal quality assurance. This focus area (HERQA 2006:12) 
requires any institution offering higher education and training to:

 ! have a policy and associated procedures for the assurance of quality and 
relevance of their programmes;

 ! commit their resources explicitly to the development of a culture which 
discern the importance of relevance, quality and quality assurance in all their 
work; and

 ! develop and implement a strategy for continuous enhancement of quality.

These points of focus for internal quality assurance serve to audit all education 
and training offered at Ethiopian higher education and training institutes.

This general approach, however, does not help to ensure a high standard 
of quality and a relevant education and training system in specific fields of 
study, including Public Administration education and training (HERQA 2006:3) 
as each discipline has a nature and scope of its own. The Ethiopian Higher 
Education Relevance and Quality Agency (HERQA) have audited the Ethiopian 
Civil Service University (ECSU) from 27 to 30 December 2011 (ECSU 2012). 
The audit was in terms of the relevance and quality of the education that the 
university offered in general. HERQA does not consider inputs and processes as 
well as outcomes regarding what public administration education and training 
should look like and how it should function in Ethiopia (HERQA 2006:4). 
Unfortunately HERQA does not perform as other accreditation institutions in 
other parts of Africa such as the South African Qualification Authority (SAQA) 
does for public administration education and training in the Republic of South 
Africa (RSA) (Van Jaarsveldt 2010:67). Amongst others SAQA states that Public 
Administration education should emphasise policy capacity building with 
the inclusion of policy analysis and management as one of the eleven main 
categories of unit standards proposed for Public Administration education (Van 
Jaarsveldt 2010:68).

For a government to get its civil servants trained and educated the standards 
of public administration education and training, and the quality of the higher 
education system particularly public administration education and training 
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need to be enhanced by adopting innovative methods which include, for 
example, periodic revision of the public administration curriculum in higher 
education and training institutions (Mishra 2012:2). Accordingly departments of 
public administration at Ethiopian universities are expected to produce skilled 
manpower in quantity and quality that will serve the country and provide 
quality civil service (HPR 2003:2237). However to do this properly will require 
guidelines or meeting set standards of excellence and quality for civil service 
training, something which is currently lacking in Ethiopia.

PUBLIC ADMINISTRATION EDUCATION AND 
TRAINING PROGRAMMES AT ETHIOPIAN HIGHER 
EDUCATION AND TRAINING INSTITUTIONS

As stated above Ethiopia currently have 32 universities of which seven offers 
Public Administration. Public administration education and training is offered 
to enable civil servants to provide the public with essential goods or services 
such as electricity, and public transportation; and to direct and monitor the 
proper and adequate delivery of such services. The study being reported 
here will specifically be focused on the seven universities that provide Public 
Administration education in Ethiopia to determine policy related offerings are 
included. These seven universities and their corresponding department are:

 ! Addis Ababa University (Department of Public Administration and 
Development Management)
  Addis Ababa University is situated in the capital city of Ethiopia, Addis 
Ababa, in the state of Oromia. Higher education in Ethiopia, according 
to Saint (2004:84), was initiated only in 1950 with the founding of this 
institution as the University College of Addis Ababa. In 1961 the University 
College of Addis Ababa was restructured to expand into a proper university 
(Encyclopaedia Britannica, 2013) and become known as Addis Ababa 
University. Currently it has about 50,000 students pursuing their studies in a 
number of different fields including public administration (AAU 2013).
  Addis Ababa University offers undergraduate Public Administration 
education to students as part of a BA degree in Public Administration 
and Development Management. This degree includes: public personnel 
administration, research methods in public administration, public policy 
making and analysis, urban development and management, principles of 
public administration, development administration and project planning and 
administration (AAU 2012:25).
  At post graduate level, Public Administration is offered to students 
through a master’s degree in Public Management and Policy (MPMP) with 
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major subjects like Development Management, and Public Policy. Other 
subjects that form part of the Masters degree that focuses on development 
include an introduction to development management, management of 
sustainable development, programme management, and local development 
administration. The Masters degree for students that choose to major in 
public policy includes comparative policy analysis, social policies and 
understanding institutional policies. Addis Ababa University also offers a PhD 
in Public Management and Public Policy. This degree includes advanced 
research methods (qualitative and quantitative), comparative policy analysis, 
organisational management and behaviour, advanced human resource 
management; and urban governance and management.
  From the above, it is clear that the Department of Public Administration 
and Development Management at Addis Ababa University includes policy 
education at both undergraduate and post-graduate level. It can therefore be 
concluded that the Department of Public Administration and Development 
Management at Addis Ababa University views policy knowledge and skills 
as an important part of a student’s Public Administration education since it 
is included from undergraduate level up to the PhD level. The Department 
of Public Administration and Development Management at Addis Ababa 
University is also the only university in Ethiopia that offers a PhD in Public 
Administration.

 ! Dilla University (Department of Public Administration and Development 
Management)
  Dilla University is situated in the state of Southern Nations, Nationalities 
and Peoples (SNNP) of Ethiopia and was established in 1996 with its name 
Dilla College of Teachers’ Education and Health Sciences. The college 
changed into a full- fledged university since 2004 and currently have around 
17,000 students studying different subjects including Public Administration 
(DU 2012).
  At Dilla University in the Department of Public Administration and 
Development Management students are only offered a BA degree in Public 
Administration. The degree includes: public personnel administration, 
research methods in public administration, public policy making and analysis, 
new public administration and public sector reforms, local government and 
administration, introduction to public administration, foreign policy and 
national interests, and project planning and administration (DU 2012).
  Dila University in the Department of Public Administration and 
Development Management policy knowledge and skills as well as foreign 
policy are being provided to students only as part of the undergraduate 
degree. No post-graduate studies are being offered thus limiting the amount 
of Public Administration education that is being provided to students.
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 ! Dire Dawa University (Department of Public Administration and 
Development Management)
  Dire Dawa University (DDU) is situated in the city of Dire Dawa, in the 
State of Oromia where Addis Ababa is also situated. Dire Dawa University 
is a new university that was established in 2003. The university provides 
undergraduate degrees in different fields of studies including business 
and economics. The university does not offer postgraduate degrees either 
at master’s or doctoral level in the field of Public Administration. At Dire 
Dawa University, students can enrol for a BA degree in Public Administration 
and Development Management. The degree comprises an introduction to 
public administration, research methods for public administration, public 
policy making, analysis and evaluation, administration of public enterprises, 
development administration and project planning and administration (DDU 
2012:16).
  The Department of Public Administration and Development Management 
at Dire Dawa University as that at Dilla University only provides public 
policy education as part of the BA degree to Public Administration students 
at an undergraduate level.

 ! Ethiopian Civil Service University (Department of Public Management)
  The Ethiopian Civil Service University, formerly known as the Ethiopian 
Civil Service College, is situated in the capital city of Ethiopia, Addis Ababa, 
and has so far graduated more than 17 600 civil servants out of which 2 430 
have masters degrees, 7 960 have bachelor degrees in study fields other than 
Public Administration, for example in federalism or legal studies and 8 165 
students have received diplomas. Training has also been provided to more 
than 42 000 civil servants through face-to-face education and training and 
via video conferencing modes on topics which are relevant to the needs of 
the public sector (ECSU 2012).
  The Ethiopian Civil Service University is structured in to different academic 
institutes and centres for example the Institute of Public Management and 
Development Studies (IPMDS) the Institute of Federalism and Legal Studies, 
and the Institute of Leadership and Good Governance. The Department of 
Public Management at the Ethiopian Civil Service University is organised 
under the Institute of Public Management and Development Studies (IPMDS) 
with the main objective of educating “public managers capable of attuning to 
implement the government development policies in the interest of the public 
at large (ECSU 2012). The Department of Public Management does not 
offer a BA degree or a PhD in Public Administration but provides students 
with a MA degree in Public Management (ECSU 2012). The courses for 
the MA degree include governance and the Ethiopian public management, 
public policy formulation and implementation, public sector information 
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management, human resource management, and public sector strategic 
management.
  The Ethiopian Civil Service University also has a special unit for civil 
service training, the Centre for Training and Consultancy (CTC). The training 
centre is governed by a Civil Service Training Policy with the objective 
of contributing to the federal and regional efforts of government. The 
contribution relies on building the public sector capacity through short 
term training programmes extending to two weeks, one or three months, 
and consultancy services in areas of Civil Service Programmes. The training 
programmes include amongst others Policy Development and Management, 
and Decision-Making Skills, Public Financial Management, Legal Studies, 
and Urban Development (ECSC 2012).
  Training programmes at the Centre for Training and Consultancy (CTC) in 
the Ethiopian Civil Service University mainly give due concern to training 
in operational management and administrative aspects like recruitment and 
the selection of employees, accounting and reporting, surveying, and civil 
procedure. Training with regard to policy only forms part of civil service 
reform training; however, policy training could also benefit the other training 
programmes being provided by the Civil Service University. Policy training 
can assist all public servants to understand and implement government 
policy more effectively.

 ! Haramaya University (Department of Public Administration and Development)
  Haramaya University is situated in the state of Oromia, in the town of 
Haromaya. The university was established in 2003. Haramaya University 
provides students with a BA degree in Public Administration in the 
Department of Public Administration and Development Management. The 
degree covers content like: human resource administration, introduction to 
politics and government, gender and community development, leadership 
and conflict management, research methods in public administration, 
development administration, public policy making and analysis, and 
urban development and management and public financial administration 
(HU 2012:3). The Department of Public Administration and Development 
Management at Haramaya University includes policy knowledge and skills 
as part of a student’s education but as Dawa University and Dilla University 
only at an undergraduate level.

 ! Jimma University (Department of Management)
  Jimma University is situated in the city of Jimma in the state of Oromia and 
was established in December 1999 by the amalgamation of Jimma College 
of Agriculture and Jimma Institute of Health Sciences. At Jimma University 
the Department of Management in the Collage of Business and Economics 
does not offer a BA degree or PhD in the field of Public Administration (JU 
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2013). Students at Jimma University are only provided with a MA in Public 
Management (MPM) and a MA in Business Management (MBA).
  The Public Management curriculum for the Master’s degree in Public 
Management include public policy formulation, implementation and 
evaluation, urban governance and management, research methods in 
public management, human resource management, local governance and 
development, and principles of public management (JU 2012:4).
  From the above it can be seen that public policy education in the 
Department of Management at Jimma University is only available to students 
at a postgraduate Master’s level.

 ! Wellega University (Department of Public Administration and Development 
Management)
  Wellega University is situated in the city of Nekemte, also in the state of 
Oromia. It is a new university that was established in 2003. The Department 
of Public Administration and Development Management at Wollega 
University provides undergraduate Public Administration students with a 
BA degree in Public Administration and Development Management. The 
curriculum includes urban development and management, administrative 
law, public budgeting and controlling, project management, administration 
of public enterprises, law of contract, public policy making and analysis, 
leadership and conflict management, and development administration (WU 
2013). Wollega University does not offer any post graduate degree either at 
Master’s or Doctoral level, policy education is only provided to students at 
an undergraduate level like at the Universities of Dire Dawa and Dilla.

From the above it can be seen that six of the seven universities that offer Public 
Administration education to students are situated in the state of Oromia and one 
in the state of the Southern Nations, Nationalities and Peoples (SNNP). Since 
Ethiopia consists of nine states it can be concluded that, universities in the seven 
remaining states, namely Tigray, Afar, Amhara, Somalia, Benshangul/Gumuz, 
Gambela and Harari do not provide any Public Administration education 
and training to students. Therefore most of the citizens, students and local 
governments in Ethiopia do not have access to Public Administration education 
and therefore also do not have access to policy education. Considering that 
Public Administration education could benefit civil servants in performing their 
duties more effectively and the Ethiopian government to transform to a middle-
income economy and to develop, access to education would also benefit the 
government of Ethiopia. In addition, offering Public Administration education 
and training only in two regional states could lead to a disparity in access to 
Public Administration and policy education and training among civil servants of 
different states in the country. In view of this fact, the Ethiopian government has 
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been exerting its efforts to promote regional access to higher education in all 
fields of studies including Public Adminsitration (Teshome 2003:7).

It was also seen that all seven of the universities that offer Public 
Administration education in Ethiopia include policy knowledge and skills in 
their curriculum to students. It can therefore be concluded that policy is seen 
as an important part of Public Administration education in Ethiopia. It was 
also determined that of the seven universities that offer Public Administration 
education, four universities (Dire Dawa University, Dilla, Haramaya, and 
Wellega) only offer undergraduate Public Administration education to students, 
which limits students access to education in Public Administration further.

Two universities, namely Jimma and Ethiopian Civil Service, only offer masters 
degrees in Public Management. Addis Ababa University is the only university 
that offers bachelors, masters, and doctoral degrees in Public Administration. 
It can therefore be concluded that students in Ethiopia are limited to only one 
universtiy if they would like to do a doctoral degree in Public Adminidtration 
limiting opportunities to further their education. As far as policy knowledge 
and skills are concerned, policy is being provided at all seven universties that 
offer Public Administration in Ethiopia. This is still very limited in relation to the 
need for a properly educated and trained civil service, staffed with civil servants 
that should meet a clear understanding of government policies and strategies, 
and are competent enough to implement such policies and strategies (MCS 
2008:75).

CONCLUSION

This article set out to report on a study determining if the curricula of Public 
Administration education and training programmes aimed at Ethiopian civil 
servants include modules on public policy and whether the number of these 
offerings and the geographically distribution of the hosting universities are 
adequate to meet the requirements of the Ethiopian civil service. The study 
has shown that only seven of the 32 universities in Ethiopia offer Public 
Administration as part of their formal or non-formal programmes. Furthermore, 
the study has shown that six of these universities are concentrated in only one 
of the nine states of Ethiopia.

The findings also indicated that some of the seven universities are poorly 
organised. Although all seven universities include offerings related to public 
policy, policy knowledge and skills in either their undergraduate, postgraduate 
or non-formal programmes, the number of offerings has shown to be limited 
compared to the national need for an educated and trained Ethiopian civil 
service. The fact that the overwhelming majority of these universities are 
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located in one state is a clear indication of the inadequacy of the availability of 
formal and non-formal offerings in public policy to the civil servants in seven of 
the nine states of this country.

While it can be regarded as common knowledge that civil servants indeed 
need public policy skills in order to actively engage in the public policy process, 
this article has shown that the provision of formal and non-formal education 
and training on public policy for the Ethiopian civil service is limited. The 
implication of this finding is that civil servants in most of the states in Ethiopia do 
not have access to education and training to build their capacity for formulating, 
analysing, interpreting and implementing public policies successfully. This lack 
of access to policy education and training may have a direct impact on the 
role of civil servants in Ethiopia to implement public policy for transformational 
purposes (see Denhardt and Denhardt 2010:90-94 in this regard). This article 
has contributed to the limited scholarly literature on public policy and training 
education and training in Ethiopia by showing that the capacity of the Ethiopian 
government to implement transformational policies, may be seriously hampered 
by not only the few public policy education and training offerings in Ethiopia, 
but also by the geographical concentration of these few offerings.

It is therefore recommended that more universities in Ethiopia, especially in 
remote areas should consider offering Public Administration to meet the needs 
of a public policy-educated and trained civil service. If this is not possible, 
opportunities for short learning programmes or more in-service training 
programmes in public policy for civil servants should be considered to improve 
their policy knowledge and skills. It is only through education and training 
that the Ethiopian government will be able to implement and execute policies 
properly and develop the country.
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INTRODUCTION

The effectiveness and success of many institutions can be attributed to 
transformational leadership. The literature suggests that there is a relationship 
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ABSTRACT

This article raises the question of the critical need for the South African 
Public Service to change from a transactional to a transformational 
leadership approach in order to accelerate the transformation of public 
institutions. This article examines why the transactional leadership 
approach has not succeeded in transforming the institutional culture of the 
South African National Defence Force (SANDF) in reflecting the shared 
assumptions, beliefs and values of all constituent armed forces. The results 
of this empirical research have revealed that the transactional leadership 
approach has maintained the status quo of the former South African 
Defence Force (SADF), which has prohibited the SANDF from transforming 
its institutional culture to one that is inclusive of all constituent armed forces. 
It is argued that a transformational leadership approach would expedite the 
transformation of the SANDF’s institutional culture.
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between transformational leadership and the effectiveness of institutions 
as well as links between the transformational leadership of superiors and 
the performance of their subordinates (Cavazotte, Moreno and Hickmann 
2012:443; Avolio and Bass 2004:11). Transformational leadership has not only 
become a silver bullet for achieving success in institutions, but the relevance 
of the chief executive officer’s (CEO’s) leadership for institutional performance 
during institutional change is also paramount (Ling, Simsek, Lubatkin and Veiga 
2008:558–559). Stoker, Grutterink and Kolk (2012:582) agree, stating that 
transformational CEOs play a key role in effectively achieving change, because 
they encourage employees to constantly anticipate and adapt to change.

The White Paper on the Transformation of the Public Service, 1995 focused on 
the overall transformation of the public service. It provides for the development 
of a new vision and mission for the public service: “The Government of National 
Unity is committed to continually improve the lives of the people of South 
Africa through a transformed public service which is representative, coherent, 
transparent, efficient, effective, accountable and responsive to the needs of all” 
(Republic of South Africa 1995: par 2.1). This is underscored by Section 195 of 
the Constitution of the Republic of South Africa, 1996 (hereafter referred to as 
“the Constitution”) (Republic of South Africa 1996:107–108), which provides 
normative guidelines on the transformation of public administration which 
impact on leadership and management. According to Kuye (2006:296) the 
proclamation of the Public Service Act 103 of 1994 can be regarded as the 
“beginning of transformation of the South African Public Service”. Significant 
changes were required in the composition and functioning of the public service. 
The public service has succeeded in establishing an integrated public service 
that reflects the South African demographics. Kuye (2006:296) points out that 
the public service has not changed much regarding its structure and nature, 
which is centralised control with top-down management, lack of accountability 
and transparency and absence of effective management information and lack of 
effective leadership (Kahn and Naidoo 2011:81).

The 1996 White Paper on Defence is the formulation of new defence policy 
and the transformation of the Department of Defence. Transformation is essential 
in the light of three sets of factors: the history of armed forces in our country; 
the new strategic environment at international, regional and domestic levels 
and, most importantly, the advent of democracy in South Africa. The process of 
transformation is guided by the principles of “defence in a democracy”, which is 
derived from the Constitution and government policy (Republic of South Africa 
1996:5–7). The 1996 White Paper on Defence and the 1998 Defence Review 
mainly focused on the political transition from Apartheid to a democratic South 
Africa and the concomitant integration of former armed forces into the SANDF 
(Republic of South Africa 2012:35); which is a powerful demonstration of the 
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government’s commitment to national reconciliation, unity and transformation 
(Republic of South Africa 1996:25). The Defence Review of 2012 is necessary 
because of South Africa’s increased involvement in international and regional 
political and economic affairs (Republic of South Africa 2012:35). This notion 
is expressed in the Department of Defence’s transformation policy, which states 
that transformation should not only ensure representativity at the different 
management levels, but also that the principles of equity should be implemented 
and adhered to (Department of Defence 2009:3); which can be achieved by the 
Department’s leadership (Department of Defence 2009:D2-8).

From a developmental state perspective Nzwei and Kuye (2007:198) present 
two crucial premises of a developmental state that disqualifies developing 
countries: 1) developing countries are disadvantaged in the world of economy 
and their reliance on market forces to produce significant growth would take 
years; and 2) those developing countries that possess the power to overcome 
such challenges will play catch up as late developers. Nzwei and Kuye 
(2007:200–201) argue that South Africa is experiencing basic social rights 
challenges, which among others include basic primary education, reasonable 
good health and basic housing. Maserumule (2007:214) agrees, stating that the 
eradication of social imperatives (poverty and poor services) require an effective 
public service that is able to enhance government’s capacity to effectively 
implement its developmental programmes. An effective leadership approach 
is required not only to transform the public service, but also to promote the 
developmental state of South Africa (Kahn and Naidoo 2011:88–89).

This article examines a transformational leadership approach that would 
accelerate the transformation of the SANDF’s institutional culture. The authors 
argue that it would be challenging for the SANDF to adopt a transformational 
leadership approach to enhance the transformation of its institutional culture. 
The SANDF adopted a transactional leadership approach in 2009 (Department 
of Defence 2009:D1-1), but has not made the transition from an autocratic to 
a transactional leadership approach. In this research, the authors explored the 
extent to which the equitable implementation of the premise of transformational 
leadership would benefit all constituent armed forces equally. They investigated 
why transactional leadership has not transformed the SANDF’s institutional 
culture in reflecting the shared assumptions, beliefs and values of all constituent 
armed forces. Both qualitative and quantitative research methods were used. 
Questionnaires were administered to randomly selected senior officers who 
attended the 2011 Executive National Security Programme at the SANDF College 
and underwent training in Joint Senior Command and Staff Duties at the SANDF 
War College. A Likert-type rating scale was used. Of the 90 questionnaires 
submitted, 54 (60%) were received. The SPSS computer programme was used 
to analyse the data. Interviews were mainly conducted with senior officers of 
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the South African Army because it is the largest arm of service. This article 
addresses the contextualisation of leadership and institutional culture, which 
focuses on the theoretical factors of leadership and institutional culture. It also 
addresses leadership approaches that can transform an institution’s culture. The 
empirical analysis deals with a transformational leadership approach that can 
transform the SANDF’s culture and the study concludes with a discussion of the 
findings and conclusions.

CONTEXTUALISING LEADERSHIP AND 
INSTITUTIONAL CULTURE

This section provides a literature overview of leadership and institutional culture.

Leadership

According to Drucker (1992:100), leadership is a means to an end and not an 
end itself. Leadership to what end is thus the crucial question. The end should 
be the achievement of the institution’s mission and the leadership qualities 
that are needed. Drucker (1992:101–103) mentions five qualities of effective 
leadership. First, leadership is about performance that requires leaders to 
formulate the institution’s mission and explore ways of achieving it. It requires 
leaders to determine goals and priorities and set and maintain standards. 
Leadership involves lifting a person’s vision to higher sights, raising a person’s 
performance to a higher standard and building a person’s personality beyond 
its normal limitations (David 2001:135). Second, leadership should be seen as a 
responsibility instead of as rank or privilege. Leaders should take responsibility 
for the actions of their subordinates and not blame others when things go wrong. 
Third, leaders should build human capacity. They should use their leadership 
abilities to influence their subordinates, to increase people’s competencies by 
training and developing them and motivating them to internalise the institution’s 
vision and strive to achieve the mission. Leadership is a process – it is about 
change, moving people in new directions, realising a new vision or doing things 
differently or better (Denhardt and Denhardt 2006:8). Fourth, leaders should 
take calculated risks. Leaders should weigh up the short-term gains against 
long-term benefits. Leadership is the ability to influence individuals and groups, 
inducing them to work willingly for the attainment of the business’s predesigned 
goals (Cronje, Du Toit and Motlatla 2001:149; Ricketts, 1997:3). Fifth, to earn 
the respect and trust of subordinates, leaders should lead by example and 
ensure that their integrity is maintained by “walking the talk”. Leadership is the 
process of influencing people and providing an environment for them to achieve 
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team or institutional objectives (McShane and Von Glinow 2000:434), and use 
their competencies to influence employees to use their abilities and skills and to 
improve their performance (Reggio and Murphy 2002:75–76).

According to Hersey, Blanchard and Johnson (2001:343–344), institutional 
culture influences the behaviour and performance of employees, which 
enhances the institution’s productivity. This statement supports Wilkens’s 
(1984:41–42) claim that institutional culture can influence an institution’s 
performance. He argues that the institution’s culture is the foundation for 
achieving its strategies and competitive advantage. Leaders can therefore use 
institutional characteristics (behaviour, structure and processes) to influence and 
change employees’ behaviour and performance.

Institutional culture

The new South African National Defence Force comprises five Statutory Forces, 
namely the South African Defence Force (SADF), Transkei, Bophuthatswana, 
Venda and Ciskei (TBVC) and the two Non-statutory Forces (Umkhonto we 
Sizwe [MK] and the Azanian People’s Liberation Army [APLA]). According to 
Andrews and Mead (2009:20–21), the constituent units of the new institution 
are responsible for establishing a new institutional culture which evolves over 
time. According to McShane and Von Glinow (2007:255), the new institutional 
culture should reflect the shared assumptions, beliefs and values of all former 
institutions.

Thompson and Strickland (2003:420–421) maintain that the origins of culture 
can be traced back to the founders of institutions, their value systems, attitudes, 
beliefs and philosophy. The leadership in institutions creates the symbols and 
rituals that constitute the daily practices of its workforce. Leadership is both 
a cause and a part of institutional culture (Gibson, Ivancevich and Donnelly 
1994:63–64). This means that institutional culture encompasses both leadership 
functions and institutional characteristics. Hence the existing culture of an 
institution reflects past and present leadership and institutional activities. Since 
the leaders determine institutional culture, they should portray clear, visible 
actions in support of the cultural values and beliefs (Tayeb 1996:83–84). The 
leadership should interpret events, without ambiguous meaning, confusion and 
conflicting results. The appropriate use of symbols and ceremonies is necessary, 
but it should focus on the intrinsic and extrinsic aspects of the job and create a 
sense of belonging to the institution (Steers, Porter and Bigley 1996:251–252).

Thompson and Strickland (2003:427–429, 431) hold that culture is a deeply 
embedded form of social control that influences employees’ decisions and 
behaviour. It is the institution’s way of directing and guiding the behaviour of 
employees to achieve institutional goals and objectives. Culture is pervasive 
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and operates unconsciously – assumptions, values and beliefs that represent 
institutional culture operate beneath the surface of institutional behaviour 
(Luthans 2005:110–111). This view underscores that of Katz (1997:213–214) 
who claims that institutional culture is the way in which the institution transacts 
business and the manner in which it treats customers and its workforce. It instils 
in employees a sense of belonging, of being accepted and being part of the 
institution. Culture is the full range of shared, learnt, patterned behaviours, 
values, meanings, beliefs, ways of perceiving, systems of classification and other 
knowledge acquired by people as members of society – the processes or power 
dynamics that influence whether meanings and practices can be shared within 
a group or society (Department of Defence 2009:B1). However, the desired 
culture of the SANDF is the shared beliefs and values of the workforce – it 
is an intangible yet ever-present theme that gives meaning to each employee 
and gives direction to the existence of the SANDF because it is the soul of 
the Department of Defence (Department of Defence 2009:D4–1). A more 
pragmatic view of the relationship between an institution’s culture and chief 
executives is the practice of filling senior management positions with current 
managerial employees, instead of appointing staff from outside (Veldtman 
2011). It ensures that those who are in control of the institution have been fully 
indoctrinated in the institution’s culture.

Burton, Lauridsen and Obel (2004:43, 67–68) argue that for an institution to 
adapt its structure, policies, resources and activities to the external environment, 
it must be attentive and sensitive to changes in its competitive landscape. 
They state that an institutional climate that fosters trust among its employees 
and creates ways of resolving conflicts is a key determinant of an institution’s 
performance. Through information exchange and collaborative behaviours, 
institutions should be able to increase their capacity to detect external signs of 
change, thus increasing the likelihood that the institution will respond effectively 
to uncertain events in the sector (Carmeli, Gelbard and Gefen 2010:340–341).

Huijser (2006:86) contends that change should not only be managed but 
also be led, which requires strong leadership because everything flows, and 
ongoing change may evoke fear, uncertainty and rebelliousness. The same 
notion is expressed by the SANDF which claims that soldiers should be led 
in combat (Rudman 2010). Cultural changes should start with the leaders who 
should lead by example, treating subordinates with dignity and respect and 
showing a keen interest in their wellbeing and career advancement (McShane 
and Von Glinow 2007:260). The unselfish attitude of management in valuing 
and putting subordinates first should be contagious and rub off on subordinates, 
who in turn will unselfishly value and serve the public (Gomez-Mejia, Balkin 
and Cardy 2010:147). Valuing and putting people first should become the core 
values of public institutions (Republic of South Africa 1997).
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According to Gomez-Mejia et al. (2010:167–178) management can use 
human resource management (HRM) to transform the institution’s culture. 
Recruitment and selection are processes that ensure that the institution attracts 
and retains qualified and competent candidates. Recruitment provides the 
institution with a pool of candidates from which it can appoint competent 
candidates. Human resource development (HRD) allows the institution to 
develop and train its employees for senior management positions. Carmeli et 
al. (2010:340-341) claim that institutional transformation is possible, but it is 
difficult for institutions to adapt themselves, because they lack the power and/
or the flexibility to create such an alignment. They argue that effecting a change, 
such as re-engineering, requires a drastic upheaval in institutional culture. It is 
the type of change that most institutions are reluctant to make, and it requires 
the active commitment of senior management.

LEADERSHIP APPROACHES THAT 
TRANSFORM INSTITUTIONAL CULTURE

Since leadership is often shared, it is necessary to look at the transformational 
leadership of the management team (Pearce and Conger 2003). Bullough, 
Kroeck, Newburry, Kundu and Lowe (2012:398) agree, stating that leadership 
comprises relationships that are deeply embedded in social settings. O’Reilly, 
Snyder and Boothe (1993:150) contend that the top management team (TMT), as 
opposed to the top person, have the greatest effect on institutional functioning, 
because the TMT is the key decision maker in an institution. A management 
team is the key to facilitation in a context that promotes institutional change 
and adaptation (Carmeli et al. 2010:340–341). People share their expertise and 
knowledge, which ultimately become valuable inputs for informed decision 
making. It indicates that the ability to respond and solve problems creatively 
often stems from employees at different levels of the institutional hierarchy (Beer, 
Voelpel, Leibold and Tekie 2005:19) A TMT has a strong impact on several 
institutional outcomes (Canella, Park and Lee 2008:773–775); this team can be 
seen as a group of internal change agents because they have both the position 
and the ability to make decisions about future and necessary changes for the 
institution (Stoker et al. 2012:583, 585). Self-direction and information processing 
are two of the crucial skills required by TMTs. These involve constantly seeking 
and receiving feedback on performance, internal processes and the distance to 
goals. Feedback-seeking beahviour is defined as collecting information on the 
degree of goal completion (Schippers, Den Hartog and Koopman 2007). This 
kind of behaviour is indispensable to TMT performance, because it allows the 
team members to monitor and adjust their own actions (Stoker et al. 2012:584).
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 According to Stoker et al. (2012:583), transformational leadership consists 
of intellectual stimulation, idealised influence (or charisma), individualised 
consideration, supporting followers to work towards goals and encouraging 
cooperation between team members. Yukl (2005) contends that the 
transformational behaviour of the leader makes followers trust and respect him 
or her, which in turn, motivates them to perform. Research reveals that there is 
a relationship between transformational leadership and outcome variables such 
as job satisfaction (McShane and Von Glinow 2007), commitment to followers 
(Jude and Piccolo 2004) and TMT effectiveness, which stimulates teams’ 
collective efficacy, which in turn, increases team performance and change 
effectiveness (Stoker et al. 2012:583–584).

Transformational and transactional leadership

Transformational leadership is a reflection of the traits and behaviours that are 
necessary for initiating change (Burns 1978). Bass and Riggio (2006) agree, 
stating that transformational leadership relates to issues of transformation 
and change. This is underscored by Storker et al. (2012:585) who claim that 
transformational leaders are not only essentially change agents, because they 
show subordinates the future and inspire them to achieve this new future, but 
they are also effective in a situation of crisis or uncertainty.

Transformational leadership refers to behaviours that inspire and challenge 
people to achieve goals (Senior, Martin, Thomas, Topakas, West and Yeats 
2012:282). Transformational leadership challenges the old order and breaks 
the continuity of the traditional way of doing things; it is a risky adventure that 
fosters change. It motivates and inspires employees by providing meaning and 
challenges to solve complex problems (Conger and Kanungo 1998:13–15). 
Employees are encouraged to use their innovative and creative skills to produce 
better goods and services. This makes employees optimistic and enthusiastic 
about the future (Reggio and Murphy 2002:108).

Transformational leaders motivate their employees to transcend their self-
interest for the achievement of team and institutional goals. This stimulates 
employees to achieve self-actualisation (Senior et al. 2012:282). Anderson 
(1992:51) concurs, stating that transformational leaders motivate subordinates to 
achieve higher-level self-actualising needs, instead of working through a simple 
exchange relationship. Self-actualisation becomes the primary motivator of 
subordinate behaviour as opposed to external rewards. Visioning, inspiration and 
intense and honest concerns for the welfare of subordinates are the cornerstone 
of transformational leadership (Donohue and Wong 1994:29). Several elements 
define the characteristics of transformational leaders. These include creating a 
strategic vision, communicating the vision, modelling the vision and building 
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commitment towards the vision (McShane and Von Glinow 2007:255–256). 
Transformational leaders’ persistence and consistency reflect an image of 
honesty, trust and integrity. They build commitment by involving employees in 
the process of shaping the institution’s vision (Conger and Kanungo 1998:66; 
Donohue and Wong 1994:29; Reggio and Murphy 2002:109).

According to the theories of transformational leadership (Avolio and Bass 2004; 
Anderson 1992), there are five dimensions of the construct, as highlighted below. 
First, idealised influence relates to the role played by the leader as a model for 
followers, prompting them to emulate the leader, follow the leader in all actions 
and adopt the leader’s values and principles. Second, motivational inspiration 
describes leaders who have the ability to convey ambitious expectations to their 
followers, inspiring them to achieve objectives that result in significant advances 
for the institution or for society. Third, intellectual stimulation is exhibited by 
leaders who are able to question the status quo and appeal to the intelligence of 
their followers in order to promote thinking processes that favour creativity and 
innovation. Fourth, individualised consideration concerns leaders who develop 
an environment of personal support for their group and who understand and 
treat every follower as having distinctive characteristics, needs and desires. Fifth, 
emotional intelligence is the ability to perceive and understand emotions and 
apply them to situations that arise (Salovey and Mayer 1990). Yukl (2008:712) 
maintains that two of the above dimensions, namely inspiration motivation 
(vision articulation) and intellectual stimulation (encouraging innovative thinking) 
also enhance individual and team performance. This means that transformation 
leaders play a key role in institutions’ effectiveness. According to Cavazotte et al. 
(2012:445), the more relational elements there are in an activity, the greater the 
emotional intelligence that will be required of the individual who will be in charge. 
Hence leaders who have the ability to perceive their emotions and understand 
the impact of their emotions on their actions and on those of others should have 
a better chance of providing effective leadership. Van Rooy and Viswesvaran 
(2004) argue that emotional intelligence is a more important predictor of personal 
success than personality traits.

According to McShane and Von Glinow, (2005:450) transactional leadership 
helps institutions achieve their current objectives more effectively by linking 
job performance to valued rewards and ensuring that employees have the 
resources needed to get the job done. It takes on the form of an exchange 
process owing to the fact that subordinates’ needs are met when they meet 
the leader’s expectations. Subordinates therefore strive to achieve these 
expectations because of their fear of failure or desire for rewards (Donohue and 
Wong 1994:28). Transactional leadership affects the employee’s motivation by 
exchanging rewards and by establishing an atmosphere in which there is the 
perception of closer links between efforts and desired outcomes. It focuses on 
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the effects of the leader’s behaviour on his or her followers (Anderson 1992:51). 
This is underscored by Senior et al. (2012:282) who claim that transactional 
leaders are inclined to observe followers and reward desired behaviour 
accordingly. They argue that such an approach leans towards task-oriented 
leadership, in which the task is more important than the relationship.

Transactional leadership entails managing, which helps institutions to achieve 
their current objectives more effectively (Conger and Kanungo 1998:13–15). 
In contrast, transformational leadership involves leading – changing the 
institution’s strategies and culture so that they have a better fit with the external 
environment. Transformational leaders are agents of change who energise 
and direct employees towards a new set of corporate values and behaviours 
(Reggio and Murphy 2002:108). According to Cavazotte et al. (2012:444), 
transformational leadership is different from transactional leadership in the 
following areas: (1) transformational leaders are seen as agents of social and 
institutional change; (2) they are models of conduct and able to articulate a 
new and stimulating vision for their followers; (3) they raise the morale and 
inspire their followers to achieve self-actualisation; and (4) they motivate their 
followers to greater achievements or conquests in transcending personal and 
institutional goals. Transactional leadership improves institutional efficiency, 
whereas transformational leadership steers institutions towards a better course 
of action (McShane and Von Glinow 2005:451).

According to Mau and Wooley (2006:48, 52) there seems to be a movement 
away from the traditional autocratic leadership approach in the Canadian 
Defence Force, towards a leadership approach that is more participative, fosters 
commitment, esprit de corps and teamwork. The Zambian Defence Force has 
shifted its autocratic leadership approach to one that is situational in nature and 
able to deal with different situations. Boase (1994:195) claims that because of 
the nature and complexity of public institutions, public leaders are compelled to 
use different leadership approaches, depending on the situation. This truism also 
applies to the SANDF, which operates in a more volatile and unstable environment. 
In a typical bureaucratic institution the nature and character of the workplace tend 
to require a transactional leadership approach. But a defence force is not a typical 
workplace, therefore different leadership approaches may be applied, depending 
on the context and military mission (Mau and Wooley 2006:52).

TRANSFORMATIONAL LEADERSHIP 
TRANSFORMS THE SANDF’S CULTURE

Transactional leadership focuses on fine-tuning and maintaining the status 
quo of the institution instead of on fundamental change (Tucker and Russell 
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2004:103). It therefore tends to focus more on the visible (artefacts, structural 
changes and uniform) institutional cultural activities as opposed to the invisible 
characteristics (beliefs, values, assumptions and traditions). It can be argued 
that the transactional leadership approach ingrained the military assumptions, 
beliefs, traditions and values of the former SADF into the constituent forces of 
the SANDF (Kahn and Naidoo 2011:90; Gagiano 2011).

According to Senior et al. (2012:282–283), traits such as integrity, trust and 
competence (collegial and prosocial traits) that have led to the success of 
the social group have been adopted by the selection processes as traits that 
are fundamental to leadership effectiveness. These authors (2012) hold that 
transformational leadership encompasses many of these prosocial traits, as well 
as individuals with a high fluctuating asymmetry (FA). However, the same does 
not apply to transactional leadership. Prosocial traits refer to the empathy that 
leaders show towards subordinates and methods by which institutional goals 
are achieved. FA concerns the extent to which the right and left side of the body 
are asymmetrical, and it is one of the methods used measuring developmental 
stability (Senior et al. 2012:281).

Senior et al. (2012:282) argue that transformational leaders are more 
capable of transforming an institution because they are prone to supporting 
a general culture of change. Conversely, transactional leaders lean towards 
observing followers and rewarding desired behaviour accordingly. It is clear 
that transformational leaders routinely demonstrate the capacity to develop 
successful leader-follower relationships, which is critical for effective leadership 
and is also generally more effective than intelligence in predicting leadership 
effectiveness (Judge, Ilies and Colbert 2004). The leader-follower relationship 
is crucial at a time of transition and forming a new institutional culture that is 
inclusive of all constituent armed forces. It is a means of passing on the baton 
to the next generation of leaders who will not only pursue the new institutional 
culture but also ensure that it encompasses the beliefs, values and traditions of 
all the armed forces.

Research shows that the hegemonic male culture of the SANDF constrains 
the affirmative action and gender equality programmes of the SANDF (Links 
2010; Lourens 2010); and restricts the progress of women and minorities 
(Soldaat 2010; Yon 2010). Women are prevented from advancing beyond 
the glass ceiling, senior management service (SMS). The first two women 
were promoted to the general cadre in 1996 and 1997 respectively (Kahn 
2009a:199). Both women have subsequently retired from active service in the 
SANDF. There is currently only one woman with the rank of major general (Yon 
2010; Veldtman 2011). The SANDF has adjusted government’s 50% women 
at SMS to 40% women serving on command (decision-making) bodies (Kahn 
2010:77). This means that the SANDF is violating the democratic values as spelt 
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out in section 9 of the Constitution, which deals with gender equality, and its 
own mission of being a nonracist, nonsexist and nondiscriminatory institution 
(Department of Defence 1998:434). The SANDF was unable to achieve the 
government’s gender equity goal of 50% women at SMS by 31 March 2009. 
It only achieved 11,98% (Kahn 2010:78). The research shows that 61,1% of the 
respondents agreed that racial discrimination is prevalent in the SANDF, while 
24.1% disagreed. Of the respondents, 38,9% agreed that gender discrimination 
is common in the SANDF, while 33,4% disagreed. The results are consistent 
with those in previous research (Van Rensburg 2001:153).

The workforce of the SANDF is disproportionately represented at the different 
management levels because its racial ratio policy (Africans 64,6%, Asians 0,75%, 
coloureds 10,2% and whites 24,3%) (Department of Defence 2001:19). When 
comparing these ratios with those of Statistics South Africa – that is, Africans 
79,5%, Asians 2,5%, coloureds 9% and whites 9% (Republic of South Africa 
2012:3) – it is clear that there are not only inconsistencies, but also that the 
SANDF has not kept pace with demographic development in South Africa. This 
seems to benefit certain race and gender groups over others because the SANDF 
uses these racial ratios to determine human resource management policies 
(Kubu 2010:56–59). Racial and gender representation at management levels will 
therefore always be skewed (Lourens 2010). Affirmative action in the SANDF 
should have normalised representation, but does not. Wessels (2008:29–30) 
agrees that the majority of members of the designated groups were previously 
disadvantaged, but he argues that people who are born after 1994 should not be 
discriminated against on the basis of their skin colour because they have been 
born in a democratic dispensation, which allows them full and equal enjoyment 
of all rights and freedoms (Republic of South Africa 1996a:7). Hence individuals 
who joined the SANDF after 1994 should not be discriminated against because 
they did not serve the “puppet regime” of apartheid (Links 2010).

Military socialisation, intercultural learning and commemoration of military 
events are an integral part of the SANDF. However, there is nothing holistic, 
unified or of national pride that reflects the new SANDF (Van Rensburg 
2001:153). The SANDF commemorates military victories nationally as a means 
of nation building, projecting a positive image and uniting former armed forces. 
Some of these events include Freedom Day, 27 April (Armed Forces Day) 
(AFD), which celebrates South Africa’s liberation from an era of apartheid 
and the integration of the armed forces into the new SANDF; Remembrance 
Sunday, 11 November; Armistice Day, which marks the end of World War 1 
(WW I), in which South Africans made the supreme sacrifice, in 1918; and 16 
December, the Day of National Reconciliation, which is also the anniversary 
of the establishment of MK in 1961 (Kahn 2009b:92–94). These activities 
provide opportunities for socialisation, intercultural learning and the forging 
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of relationships, which should nurture trust and cohesion between the diverse 
workforce and promote esprit de corps. Military cohesion refers to the feeling 
of identity and comradeship that soldiers have with those in their immediate 
military unit – the outgrowth of face-to-face or primary (horizontal) group 
relations. By contrast, esprit de corps refers to soldiers’ commitment to or pride 
in the large SANDF to which their unit belongs – an outgrowth of secondary 
(vertical) group relations (Snider 1999:118–120). He further claims that both 
elements are essentially matters of belief and emotional attachment. Leaders 
should not only reach consensus on cultural issues, sentiments and beliefs, but 
they also need to model exemplary behaviour and encourage employees to 
participate in cross-cultural festivities and ceremonies (Mofokeng 2011). Military 
events that were unique and noteworthy to the former armed forces are not 
commemorated in the new SANDF (Xundu 2010). The same applies to the 
beliefs that prevailed in their former armed forces. For example, the leave policy 
does not make provision for soldiers to attend a cleansing ceremony at or near 
the place of an accident where an individual has died (Dlulane 2011; Makgue 
2010). The essence of a soldier is in his or her beliefs. Likewise, in African 
culture, beliefs are an integral part of the lives of people – the very heartbeat of 
a culture (Makhanda 1995:32).

The fabric of the institutional culture of the SANDF is grounded in European 
philosophy. Research shows that the current institutional culture of the SANDF 
is largely a replica of the former South African Defence Force (SADF), except 
for a few design and structural changes (Gildenhuys 2010; Kahn 2005:243; 
Rudman 2010). The research reveals that 42,6% of respondents agreed that 
the institutional culture of the SANDF is a replica of the former SADF, while 
31,5% disagreed. The majority of military units and regiments still have 
colonial names, while there are only a few military units with African names 
(Mofokeng 2011). The research reveals that 25,9% of respondents agreed to an 
appointment suffix that reflects Africanism, while 42,6% disagreed and 31,5% 
remained neutral. The results clearly show that senior officers are content with 
the current appointment suffix. However, when compared with the question 
– “In your opinion, what does your appointment suffix PE mean?” – 90,7% 
of the respondents incorrectly indicated permanent force (PF), while 3,7% 
responded correctly, namely Permanent European (PE). This is in contradiction 
to the responses to the former question. It is clear that the respondents did not 
understand what the appointment suffix “PE” means. It is obvious that they 
were indoctrinated to believe that Permanent European (PE) means permanent 
employment or permanent force (PF), which is inaccurate. The interviewees 
stated that they assumed that PE meant permanent force (PF) and they had 
in fact never asked what it really means. When the meaning of PE and its 
relatedness to apartheid was explained to the interviewees, they categorically 
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stated that an appointment suffix reflecting Africanism should be considered 
(Dlulane 2011; Mafhede 2010; Nkone 2010).

Of the respondents, 29,7% agreed and 29,7% disagreed with the 
statement: “Artefacts, rituals, ceremonies and regimental systems of my former 
force have been incorporated and practised in the SANDF”. However, an 
alarming 40,6% of the respondents were neutral. The research shows that the 
beliefs, traditions and values of the TBVC and NSFs are excluded from the 
new institutional culture of the SANDF (Mdlulwa 2010; Mofokeng 2011). To 
a lesser extent this applies to the military museum – limited memorabilia of 
MK are displayed at the South African National Museum of Military History 
(Kahn 2009b:99–89). Kahn argues that military museums can promote the 
institutional culture of the SANDF because they allow for research into history 
that has been preserved for generations and for foreign defence forces to view 
the role that South Africa has played in global military campaigns. Military 
museums also afford different race groups the opportunity to view the role 
that their ancestors played in South Africa’s history and allow the SANDF 
to make a meaningful contribution towards nation building by exposing its 
employees to previous conflicts between different race groups and how these 
race groups united in achieving political-military goals. Military artefacts are 
rituals, ceremonies, stories and legends through which the origin of military 
formations, adventures, conquests, defeats and beliefs are shared; and rites 
and rituals articulate military etiquette such as respect for rank, which creates 
military professionalism (Makhanda 1995:33).

Makhanda (1995) further states that the SANDF’s values are communicated 
by symbols that are created by the shared assumptions, beliefs and values of the 
workforce. In response to the question – “Will the future institutional culture 
of the SANDF reflect the cultural practices of your former force?” – 27,8% of 
respondents agreed, while 20,4% disagreed and 50,8% were neutral. This means 
that future institutional cultural change is a probability. The SANDF’s culture is 
learnt and inculcated during formal and informal training, military ceremonies, 
exercises and operations (Gagiano 2011; Kulu 2010; Gqoboka 2010). It creates 
an opportunity for transformational leaders not only to include the artefacts, 
but also to ensure that these artefacts reflect the shared assumptions, beliefs, 
norms and values of all constituent armed forces of the SANDF (Senior et al. 
2012:282–284; Stoker et al. 2012:583–585).

The research reveals that 26% of the respondents agreed that the 
transactional leadership approach had been adopted by the SANDF, while 
40,7% disagreed and 33,3% remained neutral. This shows that the majority of 
senior officers are not aware of the official leadership approach of the SANDF. 
If senior leaders do not know, what can one expect of their followers? This calls 
into question the communication channels of the SANDF. The transformational 
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leadership approach is capable of effective communication and of enhancing 
the institutional culture of the SANDF (Cavazotte et al. 2012:444–446). To be 
effective leaders and capable of transforming military institutions, commanders 
have to adopt and apply the principles of transformational leadership (Febbraro 
et al. 2008:3,6).

Transformational leadership model for the SANDF

Figure 1 depicts a transformational leadership model that would not 
only allow the SANDF to transform its institutional culture, but also in 
achieving government’s imperatives. It portrays transformational leadership 
characteristics (inspirational motivation, individual consideration (sensitivity 
to member’s needs, respecting differences and providing opportunities for 
development), intellectual stimulation (challenging others’ assumptions and 
stereotypes, encouraging a viewing of the world from a different perspective 
and fostering critical and independent thinking) and idealised influence 
that should be instilled in transformational leaders (Burns 1978; Bass and 

Figure 1: A Transformational leadership model for SANDF

Strategic

Africanism

Colonialism
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Riggio 2006; Febbraro et al. 2008:3.6). These characteristics would allow 
transformational leaders to perform certain tasks among others (grooming next 
generation leaders and being active change agents in formulating appropriate 
and feasible strategies) and specific outcomes (motivate subordinates to 
transcend their self-interest into achieving institutional goals and individual 
goals, (Tucker and Russell 2004:106-108) creating conducive environments 
for gender equality and a one force concept). A transformational leadership 
approach would also allow the SANDF to achieve its transformational goals 
and objectives (Department of Defence 2001:20–31).

The figure shows that transformational leadership would allow the SANDF 
to move from an autocratic (traditional military leadership approach) to a 
transformational leadership approach. The SANDF has adopted a transactional 
leadership approach in 2009 (Department of Defence 2009:D1-1). However, 
this research shows 26% of the respondents agreed that the transactional 
leadership approach had been adopted by the SANDF, while 40,7% disagreed 
and 31,5% remained neutral. This shows that senior officers are not aware of 
the official leadership approach of the SANDF.

The figure reveals that transformational leadership should be infused in 
the SANDF’s leadership training and development programmes (from basic 
training to joint command and staff training). Transformational leadership 
training should take place across the different hierarchical levels and 
command levels (tactical, operational and strategic); because training and 
development are an integral part of the work experience of the workforce 
of the SANDF (Kahn 2005:253, 258). It will allow the SANDF to nurture and 
inculcate transformational leadership qualities in the members of the SANDF, 
because military leadership are formed in a progressive and sequential series 
of carefully planned training, educational and experiential events (Kolditz 
2009). It also allows the SANDF to imbue transformational leadership skills 
in soldiers at the beginning of their military career as privates or seamen. 
Employees are empowered, gain experience and are exposed to many 
situations as they advance to the next hierarchical level, which allows them 
to acquire and master transformational characteristics (Mau and Wooley 
2006:51-53). Research reveals a high correlation between leadership skills and 
capacity for self-improvement and self-awareness. It suggests that leadership 
can be learned through goal directed self-development, learning from others 
and self-experience by critical reflection (Storey 2004).

Figure 1 illustrates that transformational leadership would accelerate the 
transformation of the SANDF in creating an institutional culture that is not 
only inclusive of the military practices, rituals and traditions of all constituent 
integrated armed forces (Kahn 2009), but also one that reflects African cultures, 
values, norms and traditions (Kahn and Naidoo 2011:86–87). It would also 
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allow the SANDF to establish an environment in which gender equality will 
thrive (Kubu 2009:52–53). The model illustrates the different levels in which 
leaders in the SANDF operate in. Leaders at the tactical level are responsible 
for the execution of tasks as well as for the well-being and support of those 
under their command. Leaders at the operational level provide leadership to 
company and platoon commanders. They also provide unit objectives, goals, 
values and norms. These leaders are normally majors, lieutenants-colonel and 
colonels and senior non-commissioned officers. Leaders at the strategic level 
are primarily concerned with the strategic direction (strategic planning and 
decision-making) of the institution (Kahn 2005:187–189). In a democratic state 
like South Africa, where the SANDF is subject to the Ministry of Defence, 
means that it is also subject to strategic direction and input from the Minister 
of Defence.

The appreciation for transformational leadership becomes evident during 
combat situations, when soldiers experience extreme conditions of life and death. 
During these conditions, transactional sources of motivation become insufficient. 
In circumstances like these soldiers must be led in ways that inspire, rather than 
require trust and confidence. Transformational leaders are capable of both (Kolditz 
2009). The trust and confidence relationship between transformational leaders 
and followers should take place during peacetimes, which then become natural 
during war. This correlates with the Manoeuvre Theory of command, which 
allows for timely decision-making, initiative and integrated application of mobile 
and conventional warfare concepts. It allows subordinate leaders to take decisions 
that are consistent with and also further the “commander’s intent”. It allows 
subordinate leaders who are closest to the action the latitude to take advantage 
of on-the-spot information unavailable to their superiors, while carrying out their 
broad strategic goals. To enact the commander’s intent, subordinate leaders have 
to think like their commanders. This practice can be taught and developed during 
peacetimes (Mau and Wooley 2006:53–54).

The figure depicts that transformational leadership would create conditions 
that allows the SANDF to institute the Manoeuvre Theory of command during 
peacetime. The Manoeuvre Theory allows for timely decision-making, initiative 
and integrated application of mobile and conventional warfare concepts. It 
allows access to information that formerly was known only to commanders. It 
allows subordinates to take decisions that are aligned with the commander’s 
intent, which allow them to make decisions that can lead to greater success 
during peacetimes (Kahn 2005:191). Officers’ keen interest in the well-being 
of their subordinates and motivating them to transcend their self-interest for 
the achievement of military goals, particularly during combat, emanates from 
the Manoeuvre Theory (Veldtman 2012). If the Manoeuvre Theory is applied 
in peacetime it would enhance employees’ performance, which would result 
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in increased productivity and institutional effectiveness, which in turn would 
result in improved service delivery to all communities (Kahn and Naidoo 
2011). It calls for the devolution of power and decentralisation of authority 
to lower hierarchical levels, with adequate support systems to aid the training 
and development and ensure effective checks and balances are maintained 
(Republic of South Africa 2013:426–427). Figure 1 also takes into account 
the influence that the external environmental may have on the internal factors 
of the SANDF. The civilian political control and budget constraints are two 
crucial external factors that directly influence the effective operation of the 
SANDF. The role of the SANDF in sub-Saharan Africa exposes its members to 
different cultural demands and expectations, as well as unfamiliar legal and 
ethical challenges. These factors require a leadership approach that is able to 
deal with these issues. It is clear that no one particular leadership approach 
is appropriate in all situations (Mau and Wooley 2006:52). Therefore, 
military leaders at the different levels in the hierarchy will apply different 
leadership styles, depending on the context and circumstances in which they 
find themselves.

The transformational leadership model would allow the SANDF to: 1) 
introduce and inculcate a transformational leadership approach in its workforce 
from a new leadership approach in soldiers at an early stage in their career 
development; 2) establish a culture that reflects the predominant leadership 
approach in the SANDF; 3) create an inclusive institutional culture that reflects 
the military practices, rituals and traditions of all constituent armed forces in 
the new SANDF (Kahn 2009:4) reflects a value system that is accepted and 
embraced by all; 5) establish an environment in which gender equity and 
equality can thrive (Kahn and Louw 2011:677–678); and 6) move from an era 
of colonialism to one that reflects Africanism (Kahn and Naidoo 2011:86–87).

FINDINGS AND CONCLUSIONS

The research reveals that the integration of seven armed forces into the SANDF 
required neither a transactional leadership approach that would maintain the 
status quo of the former SADF nor a motivational style based on exchanging 
rewards for desired behaviour. Such rewards would only benefit the majority, 
while excluding the minority. The SANDF needs a transformational leadership 
approach that will not only change people’s attitudes and behaviours to 
embrace a new future, but also transform the SANDF’s culture to reflect 
the shared assumptions, beliefs and values of all constituent armed forces. 
Transformational leaders are able to create an enabling institutional culture 
that allows the Manoeuvre Theory and the commander’s intent to be instituted 
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during peace times; under conditions similar to that of war and peacekeeping 
missions. The trust relationship between leaders and subordinates will allow 
subordinate leaders to execute defence force goals and objectives within the 
commander’s intent (Mau and Wooley 2006:53–54).

The literature shows that transformational leaders possess traits and 
behaviours that are not only necessary for transformation and change, but also 
strengthen institutions’ competitiveness and effectiveness in the market. Since 
transformational leaders have internalised and embraced change, they are 
change agents, because they inspire people to achieve a new future, amidst 
a crisis or uncertainty (Stoker et al. 2012). Transformational leaders are able to 
build human capacity by using their leadership abilities to enhance people’s 
competencies in achieving self-actualisation and motivating them to internalise 
the institution’s vision and mission, and transcend their self-interest and 
desires for the achievement of group and institutional goals. Such leaders use 
institutional resources to influence and change the behaviour and performance 
of employees enabling them to constantly anticipate and adapt to change, which 
enhances the institution’s effectiveness and productivity. Transformational 
leaders inspire employees to internalise the institution’s culture, which allows 
them to operate in situations in which there are limited institutional guidelines 
and little or no supervision (Wilkens 1984).

Transformational leaders are more prone to establish a successful leader-
follower relationship (Stoker et al. 2012), which is needed in the SANDF, 
especially with a view to developing the next generation of leaders. Such 
leaders are able to create an environment in which employees can increase 
their capacity to be attentive and sensitive to changes in the external 
environment, which may affect the institution’s competitive landscape (Carmeli 
et al. 2010). Such an environment would enable the SANDF not only to respond 
effectively to uncertainties in the sector, but also to achieve the following 
government imperatives (1) narrowing the gender equity gap between men 
and women – achieving gender equality; (2) women and minorities achieving 
self-actualisation by progressing beyond the institutional glass ceiling; and (3) 
alleviating disproportionate representativity at the different management levels 
to reflect the demographics of South Africa.

Transformational leaders are able to create an institutional culture that 
reflects the SANDF’s shared assumptions, beliefs and values of all constituent 
armed forces (Andrews and Mead 2009). This would enhance intercultural 
learning and relationships and allow for the commemoration of military events 
that are unique and noteworthy for the former armed forces. It would create 
a new SANDF culture that would reflect unity and Africanism. The research 
underscores the fact that a transformational leadership approach is capable of 
transforming the institutional culture of the SANDF.



Administratio Publica | Vol 21 No 4 December 201386

REFERENCES

Anderson, T.D. 1992. Transforming leadership: new skills for an extraordinary future. Amherst, MA: 
Human Resource Management Press.

Andrews, T.G. and Mead, R. 2009. Cross-cultural management: critical perspectives on business and 
management. London: Routledge.

Avolio, B.J. and Bass, B.M. 2004. Multifactor leadership questionnaire. Menlo Park, CA: Mind 
Garden.

Bass, B.M., and Riggio, R.E. 2006. Transformational leadership. Mahwah, NJ: Lawrence

Erlbaum.

Beer, M., Voelpel, S.C., Leibold, M., and Tekie, E.B. 2005. Strategic management as

organizational learning: developing fit and alignment through a disciplined process. Long

Range Planning. 38:445–465.

Boase, J.P. 1994. Leadership in the public service: renewing an essential management skill in Canada. 
Toronto: Oxford University Press.

Bullough, A., Kroeck, K.G., Newburry, W., Kundu, S.K. and Lowe, K.B. 2012. Women’s political 
leadership participation around the world: an institutional analysis. The Leadership Quarterly. 
23:398–411.

Burns, J.M. 1978. Leadership. New York: Harper and Row.

Burton, R.M., Lauridsen, J. and Obel, B. 2004. The impact of organizational climate and strategic fit 
on firm performance. Human Resource Management. 43:222–240.

Canella, A.A., Park, J.H. and Lee, H.U. 2008. Top management team functional background diversity 
and firm performance: examining the roles of team member collocation and environmental 
uncertainty. Academy of Management Journal. 51:768–784.

Carmeli, A., Gelbard, R. and Gefen, D. 2010. The importance of innovation in cultivating strategic fit 
and enhancing firm performance. The Leadership Quarterly. 21(3):339–349.

Cavazotte, F., Moreno, V. and Hickmann, M. 2012. Effects of leader intelligence, personality and 
emotional intelligence on transformational leadership and managerial performance. The 
Leadership Quarterly. 23(3):443–455.

Conger, J.A. and Kanungo, R. 1998. Charismatic leadership in organizations. Thousand Oaks, CA: 
Sage.

Cronje, J., Du Toit, G.S. and Motlatla, M.D.C. 2001. Introduction to business management. 5th 
edition. Cape Town: Oxford University Press Southern Africa.

David, F.R. 2001. Strategic management concepts. Englewood Cliffs, NJ: Prentice Hall.

Denhardt, R. and Denhardt, J. 2006. The dance of leadership: the art of leading in business, 
government and society. Armonk, NY: Sharpe.

Department of Defence. 1998. Defence review 1998. www.info.gov.za/view/DynamicAction. 
Accessed 5 May 2011.

Department of Defence. 2001. Human Resource Management Strategy 2010. DS/CPP/D HR PLAN/
R/101/6/B. Pretoria: Government Printer.



Administratio Publica | Vol 21 No 4 December 2013 87

Department of Defence. 2009. Transformation in the Department of Defence. CHR/
CDTM/106/301/1/P. Pretoria: Government Printer.

Donohue, K.S. and Wong, L. 1994. Understanding and applying transformational

leadership. Military Review. August.

Drucker, P.F. 1992. Managing for the future. London: Heinemann.

Febbraro, A.R., McKnee, B and Reidel, S.L. 2008. Multinational military operations and

intercultural factors. Ottawa: Canada Institute for Scientific and Technical Information.

Gibson, J.L., Ivancevich, J.M. and Donnelly, J.H. 1994. Organizations’ behavior, structure, processes. 
Burr Ridge, IL: Irwin.

Gomez-Mejia, L.R., Balkin, D.B. and Cardy, R.L. 2010. Management. New York: McGraw-Hill.

Hersey, P., Blanchard, K. and Johnson, D.E. 2001. Management of organizational behavior. 8th 
edition. New York: Prentice Hall.

Huijser, M. 2006. The cultural advantage: a new model for succeeding with global teams.

Amsterdam: Dutsch.

Judge, T.A., Ilies, R. and Colbert, A.E. 2004. Intelligence and leadership: a quantitative review and 
test of theoretical propositions. Journal of Applied Psychology. 89:542–522.

Jude, T.A. and Piccolo, R.F. 2004. Transformational and transactional leadership: a meta-analytic test 
of their relative validity. The Journal of Applied Psychology. 89:755–768.

Kahn, S.B. 2005. Managing the South African National Defence Force towards productivity: a 
human resource management perspective. PhD thesis, University of Stellenbosch, Stellenbosch.

Kahn, S.B. 2009a. Employment of women in the South African National Defence Force 1998– 2008. 
Journal of Public Administration. 44(1):196–208.

Kahn, S. 2009b. Military museums enhance the institutional culture of the South African

National Defence Force. The International Journal of the Inclusive Museum. 2(1):83–95.

Kahn, S.B. 2010. Gender equality in the South African National Defence Force. Administratio 
Publica. 18(3):66–89.

Kahn, S.B. and Louw, V.N. 2011. Women’s representativeness in the South African public service. 
Journal of Public Administration. 46(1):667-682.

Kahn, S.B. and Naidoo, G. 2011. Transformational leadership: case of the South African National 
Defence Force. Administratio Publica. 19(3):73–96.

Katz, R. 1997. The human side of managing technological innovation. Oxford: Oxford

University Press.

Kolditz, T. 2009. Why the military produces great leaders. Harvard Business Review, blog network. 
http://hbr.org/frontline-leadership/2009/02why-the-military-produces-gre.html. Accessed 
28 August 2013.

Kubu, A.E. 2010. Career opportunities for black youth in the South African Navy. MPA dissertation, 
University of South Africa, Pretoria.

Ling, Y., Simsek, Z., Lubatkin, M.H. and Veiga, J.F. 2008. Transformational leadership role in 
promoting corporate entrepreneurship: examining the CEO-TMT interface. Academy of 
Management Journal. 557–576.



Administratio Publica | Vol 21 No 4 December 201388

Luthans, F. 2005. Organizational behaviour. New York: McGraw-Hill.

Makhanda, B. 1995. Rooted culture. Salute. 2(3).

Mau, T.A. and Wooley, A. 2006. An integrative model for assessing military leadership. 
CanadianMilitary Journal. 7(2).

McShane, S.L. and Von Glinow, M. 2000. Organizational behavior: emerging realities for the 
workplace revolution. New York: McGraw-Hill.

McShane, S.L. and Von Glinow, M. 2005. Organizational behavior: emerging realities for the 
workplace revolution. New York: McGraw-Hill.

McShane, S.L. and Von Glinow, M. 2007. Organizational behavior: essentials. New York: McGraw-
Hill.

Maserumule, M.H. 2007. Reflections on South Africa as a developmental state. Journal of Public 
Administration. 24(3) 211–219.

Nzwei, O.I. and Kuye, J.O. 2007. The developmental state and conceptual interpolations: A 
comparative policy-targeting for South Africa within a global context. Journal of Public 
Administration. 24(3) 195-210.

O’Reilly, C.L., Snyder, R.C. and Boothe, J.N. 1993. Transformational leadership in an acquisition: a 
field study of employees. The Leadership Quarterly. 18:49–68.

Pearce, C.L. and Conger, J.A. 2003. All those years ago: the historical underpinnings of shared 
leadership, in Shared leadership: reframing the how’s and why’s of leadership, edited by C.L. 
Pearce and J.A. Conger. Thousand Oaks, CA: Sage.

Reggio, R.E. and Murphy, S.E. 2002. Multiple intelligence and leadership. London: LEA.

Rickets, C. 1997. Leadership, personnel development and career success. New York: Delmar 
Publishers.

Republic of South Africa. 1995. White Paper on the Transformation of the Public Service. http://
www.info.gov.za/whitepapers/1995/transformation.htm#1 (accessed 26 March 2008).

Republic of South Africa. 1996. The Constitution of the Republic of South Africa 1996. Pretoria: 
Government Printer.

Republic of South Africa. 1996 White Paper on Defence. Pretoria: Government Printer.

Republic of South Africa. 1997. White Paper on Transforming the Public Service. http://www.info.
gov.za/whitepapers/1997/transforming.htm#1 (accessed 26 March 2011).

Republic of South Africa. 2012. Statistics on mid-year population estimates for 2012. Pretoria: 
Statistics South Africa (accessed 10 May 2012).

Republic of South Africa. 2012. Defence Review. Pretoria: Government Printer.

Republic of South Africa 2013. National Development Plan 2030. Pretoria: Government Printer.

Salovey, P. and Mayer, J.D. 1990. Emotional intelligence. Imagination, Cognition and Personality. 
9:185–211.

Schippers, M.C., Den Hartog, D.N. and Koopman, P.L. 2007. Reflectivity in teams: a measure and 
correlates. Applied Psychology: an International Review. 56:189–211.



Administratio Publica | Vol 21 No 4 December 2013 89

Senior, C., Martin, R., Thomas, G., Topakas, A., West, M. and Yeats, R.M. 2012. Developmental 
stability and leadership effectiveness. The Leadership Quarterly. 23(3):281–291.

Snider, D.M. 1999. An uniformed debate on military culture. Orbis. 43(1):115–133.

Steers, R.M., Porter, L.W. and Bigley, G.A. 1996. Motivation and work behaviour. New York: 
McGraw-Hill.

Stoker, J.I., Grutterink, H. and Kolk, N.J. 2012. Do transformational CEOs always make the difference? 
The role of TMT feedback seeking behaviour. The Leadership Quarterly. 23(3):582–592.

Storey, J. 2004. Leadership in organisations. United Kingdom: Routledge.

Tayeb, M.H. 1996. The management of cultural workforce. New York: Wiley.

Thompson, A.A. (Jr) and Strickland, A.J. 2003. Strategic management concepts and cases. New York: 
McGraw-Hill Irwin.

Tucker, B.A. and Russell, R.F. 2004. The influence of the transformational leader. Journal of 
Leadership and Organizational Studies. 10(4):103–113.

Van Rensburg, W. 2001 Research report 2000. Attitude and opinion survey: institutional culture in 
the South African National Defence Force. Journal of Public Administration. 36(2):145–168.

Van Rooy, D.L. and Viswesvaran, C. 2004. Emotional intelligence: a meta-analytic investigation of 
predictive validity and nomological net. Journal of Vocational Behavior. 65(1):71–95.

Wessels, J.S. 2008. Transforming the public service to serve a diverse society: can

representativeness be the most decisive criterion? Politeia. 27(3):21–36

Wilkens, A.L. 1984. The creation of company cultures: the roles of stories and human resource 
systems. Human Resource Management. 23(1):41–60.

Yukl, G.A. 2005. Leadership in organizations. Englewood Cliffs, NJ: Prentice Hall.

Yukl, G. 2008. How leaders influence organizational effectiveness. The Leadership Quarterly. 
19:708–722.

INTERVIEWS

Dlulane, B.N. Major General. 2011. Chief Director: Human Resources, South African National 
Defence Force. 27 September.

Gagiano, Major General. 2011. Chief of the South African Air Force. 27 September.

Gildenhuys, B.C. Brigadier General. 2010. General Officer Commanding the South African Armour 
Formation. 7 December.

Gqoboka, B. Colonel. 2010. Senior Staff Officer: Peace Support Operations, South African

Army. 3 August.

Kulu, Brigadier General. 2010. Director: Career Management, South African National Defence 
Force. 3 August.

Links, B. Brigadier General (Retired). 2010. Director Logistical Formation, South African Army. 5 
August.



Administratio Publica | Vol 21 No 4 December 201390

Lourens, R. Colonel. 2010. Senior Staff Officer Planning: Directorate Military Strategy at Defence 
Headquarters. 12 April.

Mafheda, J. Colonel. 2010. Senior Staff Officer: Part-time Forces, South African Army. 5 August.

Makgue, R.A. Colonel. 2010. Senior Staff Officer: South African Army Reserve, South African Army. 
5 August.

Mdlulwa, S. Colonel. 2010. Officer Commanding South African Army Headquarters Unit. 6 December.

Mofokeng, S.T. Major General. 2011. Officer Commanding Military Academy, Saldana. 27 September.

Nkone, N.M. Colonel. 2010. Senior Staff Officer: Force Structure, South African Army. 5 August.

Rudman, L. Major General. 2010. Chief Director: Corporate Services at South African Army 
Headquarters. 4 August.

Soldaat, G. Colonel. 2010. Senior Staff Officer: Human Resources at Defence Headquarters. 31 
March.

Veldtman, Major General. 2011. Chief Director Corporate Services at South African Army 
Headquarters. 21 February.

Xundu, T.T. Colonel. 2010. Senior Staff Officer: Strategic Control at South African Army Headquarters 
Unit. 7 December.

Yon, E. Colonel. 2010. Senior Staff Officer: Human Resources at Defence Headquarters. 25 May.

AUTHORS’ CONTACT DETAILS

Prof Sinval B Kahn 
Department of Public Administration and 
Management 
University of South Africa 
Email: kahnsb@unisa.ac.za

Ms Valery N Louw 
Department of Public Administration and 
Management 
University of South Africa 
Email: louwvn@unisa.ac.za



Administratio Publica | Vol 21 No 4 December 2013 91

Challenges and solutions for 
Local Economic Development 
(LED) municipal institutional 

arrangements
The case of the Northern Free State

D F Meyer
Public Management and Administration 

 
North-West University

A Venter
Fezile Dabi District Municipality

First received 22/07/13
Accepted for publication 12/11/13

ABSTRACT

Appropriate municipal institutional structures and arrangements are 
important for successful local economic development (LED), policy 
development and implementation. The purpose of this article is to analyse 
the status quo of the municipal institutional arrangements in the local 
government sphere. While community involvement is critical, changes 
are required at the institutional level to ensure effective LED. Successful 
implementation of development strategies and interventions requires 
appropriate institutional arrangements in the local sphere. Since 1994, local 
government in South Africa has been tasked to fulfil a developmental role, 
which places significant pressure on institutional capacities. Due to a lack 
of capacity, skills, funding and appropriate policies, local government has 
achieved limited success with its developmental mandate. The Northern 
Free State region (also known as Fezile Dabi District Municipality) has 
been selected as the case study region to test the institutional arrangements 
for LED at the five municipalities (one district municipality and four local 
municipalities) within the region. The analysis highlights the effect of the 
lack of institutional arrangements for LED at the municipal level, and that 
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INTRODUCTION

“It’s time for government to take responsibility for its actions. It is a privilege 
to serve four consecutive terms, and with that privilege comes responsibility. 
The implementation of the National Development Plan (NDP) will only be 
possible if the public sector is restructured and a strong and capable public 
sector is established” (Manuel 2013).

Academics, development practitioners and stakeholders universally recognise 
the importance of good governance practices for local economic development 
(LED), alleviating poverty and ensuring sustainable development. Improvement 
of the governance environment has been given a central place in, for example, 
the New Partnership for Africa (NEPAD). NEPAD is an initiative that represents 
the latest attempt by African leaders to ensure sustainable development. A 
number of prerequisites for sustainable development are listed by NEPAD. Key 
amongst these is the adherence to good political, economic and corporate 
governance (Hope 2003:2).

LED planning, within the context of economic governance worldwide, 
requires the development of holistic LED strategies addressing the socio-
economic, environmental and political needs of local communities. LED 
strategies or interventions can take a combination of many forms, which range 
from market-led or pro-growth to those that are pro-poor. The former approach 
aims to enable local economies to adjust to macro-economic reforms and the 
latter approach “aims to achieve local self-reliance, empowerment, participation 
and local co-operation” (Rogerson 2002:3).

LED is as yet not well embedded in municipal practice. Furthermore, this 
article seeks to identify possible solutions for LED with specific reference to 
municipal institutional arrangements. Although this article does not claim 
to give definitive solutions to the problem which could cause municipalities 
to fail in delivering on their developmental mandate, it nevertheless serves 
as a starting point for seeking sustainable solutions for LED institutional 
arrangements. It should be noted that the physical and socio-economic 
conditions of a specific locality have an impact on the preferred LED 
institutional arrangements. This article also provides solutions to foster 
local development optimally, such as dynamic local leadership, effective 
partnership formation, skills training and an integrated approach to LED.
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The international experience demonstrates that local government plays a 
pivotal role in developing and implementing LED strategies and interventions. 
Municipalities’ strategic position enables them to undertake long-term 
development planning in collaboration with the private sector and local 
communities. However, the successful implementation of strategies and 
interventions depends largely on effective institutional arrangements in the 
local sphere.

In this article, the municipal institutional arrangements for LED in South 
Africa will be analysed. The hypothesis is that, if institutional arrangements are 
strengthened, the implementation of LED strategies will improve. Municipal LED 
institutional arrangements in the Northern Free State region (Fezile Dabi District 
Municipality region) will be analysed by means of qualitative research and an 
attempt will be made at the formulation of a framework for optimal institutional 
arrangements relating to municipal LED units.

CONCEPTUALISATION OF LED

Globally, no universally accepted definition of the concept of LED exists. A few of 
the important definitions of LED are listed in this section. Sibisi (2009:5) defines 
LED as “a process by which public, business and non-governmental partners 
work collectively to create better conditions for economic growth, employment 
generation and sustainable development as a whole”. Blakely (1994:9) 
defines LED as “the process with which local government or community-
based organisations engage to stimulate or maintain business activity and/or 
employment”. The key role local government has to play in LED can also be 
found in the definition of Scheepers and Monchusi (2002:82), who define LED 
as “a process managed by municipalities in accordance with their constitutional 
mandate to promote social and economic development”. LED can assist local 
communities to realise vibrant, resilient and sustainable communities, allowing 
general improvement of quality of life (Trousdale 2005:29).

According to the International Labour Organization (ILO 2006:2), local 
economies need to find solutions and alternatives to improve and strengthen 
local competitiveness and comparative advantages, to compete on a global 
scale due to globalisation. The challenge of LED is to find ways to maximise 
local resources and local knowledge to benefit all inhabitants within a specific 
geographical area. Trousdale (2005:2) defines LED as a participatory process 
where local people, from all sectors within a specific area, work together to 
activate and stimulate local economic activities, with the aim of ensuring a 
resilient and sustainable local economy. According to Bartik (2003:1), LED is 
defined as “the local economy’s capacity to create wealth for local residents”.
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LED is the total of all economic activities by all relevant stakeholders within 
a specifically defined geographical region, working together in partnership to 
create economic development and ultimately, improvement of quality of life for 
all residents in the area. The abovementioned definitions reflect the following 
agreed and accepted global principles for LED as stated by Swinburn and Yatta 
(2006:5):

 ! The LED process is based on the strategic planning process.
 ! It has a territorial approach focused on a specific geographical area.
 ! LED must be locally owned, designed and delivered.
 ! The process is partnership based.
 ! It comprises integrated government actions.
 ! The primary aim is to create an enabling local business environment.
 ! It has integrated interventions across multiple sectors.

GOVERNANCE AND LOCAL ECONOMIC 
DEVELOPMENT (LED) IN SOUTH AFRICA

Governance can broadly be defined as “the system of values, policies and 
institutions by which a society organises collective decision-making and 
action related to political, economic, socio-cultural and environmental affairs 
through the interaction of the state, civil society and the private sector. Good 
governance entails the creation of effective partnerships to ensure political, 
social and economic priorities, based on broad consensus in society, so that 
the voices of the poorest are heard in the decision-making process over the 
allocation of development resources” (Abrahams and Newton-Reid 2008:8; 
Work 2002:3).

Given the above broad definition of governance, local governance can be 
defined as development efforts undertaken by any local governance ”actor” 
with only aspects such as the quality of life and well-being of local communities 
as the central theme. Therefore, what is local about local governance need 
not be the ”actor”, but rather the needs, interests and well-being of the 
local community. Participatory decision-making is a major element of local 
governance and requires effective decentralisation policies, strategies, legal 
frameworks, programmes and activities (Kauzya 2003:4).

Improved local governance requires cooperation and partnerships. The 
service delivery triangle relating to LED consists of three partners, namely: 
government, the private sector and local communities. Figure 1 provides an 
illustration of the service delivery triangle for LED.

According to Atkinson (2003:1), since 1994, local government has 
experienced three waves of development. The first wave was the political 
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unification of municipalities, which were separated under apartheid. During 
this political phase from 1994 to 1997, the focus was more on political 
transformation than on municipal functioning. The second wave started in 1998 
with the concept of developmental local government. Municipal boundaries 
were amended and a wall-to-wall municipal system was introduced through 
the Local Government: Municipal Structures Act, 117 of 1998, and the Local 
Government: Municipal Systems Act, 32 of 2000. The developmental state 
was defined within the framework of four principles, namely: maximisation of 
social and economic development, integrated and co-ordinated development 
activities, citizen participation and lastly, strong leadership-building capacity. 
The third wave started after the first fully democratic municipal elections 
in 2000, when municipalities were reduced from 843 to 284. This wave has 
since 2000 proven to be difficult to implement, and requires municipalities to 
fulfil their developmental mandate through LED and service delivery (Atkinson 
2003:2). The role of local government has expanded from providers of public 
goods and basic social services, to include LED (LGSPA, 2009:7).

According to Human, Lochner and Botes (2008:56), the main role for local 
government regarding LED is the creation of an enabling environment. Other 
roles include being a facilitator, a co-ordinator through programmes such as the 
Integrated Development Planning (IDP) process, a stimulator through tools such 
as incentives, grants, facilities provided at low rental, tourism development and 
business incubators and a developer by the provision of basic infrastructure to 
stimulate private sector development such as electricity, water, roads, and sewers.

According to Triegaardt (2007:1), the increased focus on local communities 
and their participation in all facets of life including decision-making, has opened 
the path for LED as a tool the achieve development at the local level. The 
need for this approach came about as a result of the failure of traditional top-
down development approaches. The increase in unemployment, poverty and 

Figure 1: Service delivery triangle relating to LED

Source: Own figure
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inequality has highlighted the need to find alternative development strategies to 
find solutions for development at the local level (Phutiagae 2007:133).

While community participation and action are critical, there need to 
be changes at the institutional level to ensure meaningful progress. Local 
government has to have proper institutional arrangements in place in order to 
implement its development strategies.

SOUTH AFRICAN REGULATORY AND 
LEGISLATIVE FRAMEWORK FOR LED

Various pieces of legislation and policy form the foundation of good governance 
and LED in South Africa. The Constitution of the Republic of South Africa, 1996 
is the foundation, and provides for a developmental model of local government. 
Local government is not only responsible for service delivery, but also for socio-
economic development of its communities. In terms of Sections 152 and 153 
it is stated that “municipalities must provide and manage their administration, 
budgeting and planning processes to give priority to the basic needs of 
communities” (South Africa 1996a). In terms of the Constitution, local government 
needs to fulfil the following functions (IIED 2000; South Africa 1996a):

 ! The provision of democratic and accountable government for all 
communities.

 ! Ensure sustainable service delivery at all spheres of government.
 ! The promotion of social and economic development.
 ! The promotion a safe and healthy environment.
 ! Encouragement of improved community participation and involvement in 

matters of the specific local area.

The constitutional mandate has been strengthened by the White Paper 
on Local Government (1998), which formally introduced the concept of 
developmental local government. This policy document defines developmental 
local government as “local government committed to working with citizens 
and groups within the community to find sustainable ways to meet their 
social, economic and material needs, and improve the quality of their lives” 
(South Africa 1998a). Furthermore, the White Paper also indicates that it is the 
responsibility of the private sector to create jobs and that government has the 
role to provide an enabling environment (Triegaardt 2007:3).

The statutory principles for developmental local government are contained 
in the Local Government: Municipal Systems Act, 32 of 2000. A key component 
of this Act is the Integrated Development Planning (IDP) process, of which 
LED forms a core component. Section 26 of this Act stipulates that an IDP 
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must contain a LED Strategy (South Africa 2000). According to Rogerson 
(2009:16), the IDP process has assisted the implementation of LED at the local 
government sphere.

An important policy initiative is the 2005 Policy Guidelines for Implementing 
Local Economic Development in South Africa, which identifies economic growth 
and poverty eradication as the key overarching goals of LED (DPLG 2005). 
Noteworthy is the LED framework Stimulating and Developing Sustainable 
Local Economies, which was released by the Department of Provincial and 
Local Government in 2006. The framework indicates the importance of the role 
of municipalities in creating enabling environments by means of provision of 
infrastructure and services, instead of attempting to create jobs independently. 
The four key focus areas of the framework are as follows (DPLG 2006a:5-7):

 ! Improving good governance, service delivery and public and market 
confidence in municipalities.

 ! Spatial development planning and exploiting the comparative advantage and 
competitiveness.

 ! Enterprise support and business infrastructure development.
 ! Introducing sustainable community investment programmes.

Within the five year Local Government Strategic Agenda and Implementation 
Plan (2006), LED has been identified as one of the five key performance 
areas (KPAs) of local government. According to Van der Heijden (2008:6), it 
is important to realise “that LED, as an outcome, is strongly interrelated and 
dependent upon the other four KPAs, namely: municipal transformation and 
organisational development, basic service delivery, municipal financial viability 
and management and good governance and public participation”.

In addition to the abovementioned policies, the following national policy 
initiatives were released during the period 1994 – 2010:

 ! In 1994, the Reconstruction and Development Programme (RDP) economic 
policy was released. The RDP gave municipalities the function and 
responsibility to attract local investment and skills development to counter 
low productivity and unemployment (ANC 1994; South Africa 1995).

 ! In 1996, the Growth, Employment and Redistribution (GEAR) policy was 
released as a macro-economic policy, with the purpose of rebuilding and 
restructuring the post-apartheid economy (South Africa 1996b).

 ! The Local Government Transition Act, 97 of 1996, refers to LED as a 
municipal strategy for promotion of economic and social development, and 
includes job creation initiatives (South Africa 1996c).

 ! In 2006, the Accelerated and Shared Growth Initiative for South Africa 
(ASGISA) macro-economic policy was released with a focus on initiatives 
to enhance partnerships in the economic development of municipalities. 
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ASGISA identified municipalities as key role players in economic and social 
development (South Africa 2006).

 ! The National Spatial Development Perspective (NSDP) was also introduced 
in 2006 (DPLG 2006a).

 ! In 2010, the New Growth Path (NGP) was released as the new national economic 
development plan, including ”job driver” sectors, with rural development as one 
of the priorities (Department of Economic Development 2011).

The policies and legislation discussed in this section are by no means the 
only regulatory and legislative frameworks to consider, but they give a general 
indication of policies and legislation linked to matters of employment creation, 
poverty alleviation and economic development.

MUNICIPAL INSTITUTIONAL ARRANGEMENTS

Botes (2002:2) defines LED institutional arrangements as “a range of 
organisations, structures and networks through which LED can be co-ordinated, 
managed, implemented and monitored”. No fixed optimal model for institutional 
arrangements exists that would suit all municipalities. The Department of Co-
operative Governance and Traditional Affairs (COGTA) developed guidelines 
in 2008 that may assist municipalities in developing their own institutional 
arrangements. COGTA (2008:2-14) divides institutional arrangements into 
internal and external arrangements as follows:

Internal arrangements

LED directorate or unit
A LED directorate or unit is necessary to ensure that a municipality fulfils its 
developmental mandate. The organisational structure requirements of the LED 
unit may differ from municipality to municipality, depending on the size of the 
municipality and locality, the organisational structure of the municipality and 
the vibrancy of economic development within the municipal area. According to 
COGTA (2008:9), a LED unit should be responsible for the following functions:

 ! Co-ordinate the implementation of the LED strategy.
 ! Act as knowledge bank and champion on economic issues within the 

municipality.
 ! Co-ordinate the implementation of LED projects within the municipal area.
 ! Stakeholder management and partnership formation.
 ! Improve access to business advisory services.
 ! Promote investment and marketing.
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 ! Mobilise communities and vulnerable sectors such as women, young people 
and people with disabilities to become economically active.

 ! Mobilise stakeholders and develop a cohesive vision and understanding of 
LED.

 ! Identify LED constraints and opportunities and develop mitigating strategies.
 ! Provide secretariat services to the local LED forum.

Interdepartmental relations
The LED unit should also work closely with other directorates within the 
municipality to ensure the alignment of efforts and to avoid duplication of work.

Dedicated LED committee of the municipality
It is recommended that a LED portfolio committee be established to facilitate 
oversight. LED-related functions of a LED portfolio committee could include:

 ! Provide political direction and oversight over the development and 
implementation of the LED Strategy.

 ! Mobilise external stakeholders with the objective of encouraging inward as 
well as local investment in development projects.

 ! Mobilise communities by fostering a cohesive vision and understanding of 
LED that will encourage active participation of communities.

External arrangements

Broad LED stakeholder forum
A LED stakeholder forum is a group of representatives from local stakeholder 
groups working together to utilise their knowledge of the area in proposing 
developments. A functional LED forum facilitates integrated mobilisation of 
capacity (skills, time, etcetera) and resources (human, financial, etcetera) that 
may be leveraged in the implementation of the LED strategy. Such a forum 
serves as a useful platform from which the development process may be driven. 
The functions of the LED stakeholder forum should include:

 ! Identify economic development bottlenecks hindering development within a 
municipal area.

 ! Identify interventions to address those constraints.
 ! Provide input on municipal policies, strategies and delivery processes.
 ! Provide relevant direction and assistance to sectoral working groups (Steyn 

and Associates 2007:34).

Working groups
The municipality may also establish working groups according to the economic 
pillars and sectors identified in its LED strategy. These groups deal with sector-
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specific issues such as agro-industries, agriculture, and green industries, as 
referred to them by the LED stakeholder forum. The functions of the proposed 
working groups should include:

 ! The identification of aspects that prevent sectoral development.
 ! The identification of specific action plans to resolve constraints regarding 

development.
 ! Ensure broad consultation with the LED stakeholder forum.
 ! The development and implementation of intervention strategies.
 ! The establishment and strengthening of partnerships to facilitate LED activities.

Traditional authorities
COGTA (2008:7) proposes that municipalities with large rural areas that fall 
under the jurisdiction of traditional authorities should develop mechanisms to 
allow traditional authorities to participate in the development of LED strategies 
and projects.

Ward committees
The role of a ward committee is to enhance participatory democracy in local 
government. The specific roles of ward committees are to:

 ! Make recommendations to the ward councillor on any matter affecting the 
ward with regard to municipal service delivery and development projects 
within the ward.

 ! Serve as an official specialised participatory structure.
 ! Create a formal unbiased communication channel and co-operative partnerships 

between the community and the municipality.
 ! Serve as a mobilising agent for community action, in particular through the 

integrated development planning process and the municipality’s budgetary 
process (COGTA 2005:7).

Community development workers (CDW)
They are special public servants deployed in communities to help people to access 
government services and poverty alleviation programmes. Their roles are to:

 ! Assist communities in explaining their needs to municipalities.
 ! Facilitate the participation of the public in projects.
 ! Support existing community structures.
 ! Identify service delivery blockages in their communities (Leon 2007:3).

Principles for improving LED institutional arrangements

According to Botes (2002:5-6) the following could serve as principles regarding 
institutionalising LED effectively in the local government sphere:
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 ! It is vital to develop a model for improved LED management within local 
government.

 ! It is important to acknowledge and promote the idea that institutional 
development should supercede the narrow conception of a project approach 
to LED.

 ! Sufficient resources (financial, human, social infrastructure, etcetera) should 
be allocated to the LED function at the municipal level.

 ! Appropriate integration of LED as a core function of local government.

CASE STUDY: NORTHERN FREE STATE

The Northern Free State region has been identified as the case study region 
to determine the extent to which LED has been institutionalised in the local 
government sphere. The selection of the study area serves a dual purpose: firstly, 
due to its dual character including rural and urban areas in the Metsimaholo 
local municipal area and secondly due to its strong economic linkages with the 
Gauteng Province. The region consists of the Fezile Dabi District Municipality 
and four local municipal areas within the region, namely: Mafube, Metsimaholo, 
Moqhaka and Ngwathe local municipalities.

In an interview with Dr A. Venter, LED Manager of Fezile Dabi District 
Municipality on 12 April 2013, current challenges regarding LED within the 
local municipal areas in the region were discussed (Venter 2013). The District 
is playing a co-ordination role and assists the local municipalities in the area 
with training and capacity building. The four local municipalities are currently 
confronted with political instability and capacity challenges. LED units are 
either non-existent or not fully operational, and existing LED strategies do not 
comply with the methodological, theoretical and practical implementation 
requirements of strategies. Possible provisional solutions to the challenges are: 
LED skills development, capacity improvement and revised implementable 
strategies. Improved co-operation and co-ordination between the District and 
local municipalities must be facilitated.

Table 1 analyses the main features, municipal departments, LED units and 
portfolio committees per municipality in the study area. The five municipal 
structures in the study area have similar compositions, with the larger 
municipalities such as Fezile Dabi District Municipality, Metsimaholo Local 
Municipality and Moqhaka Local Municipality having the highest number of 
departments and committees.

All LED officials at the four local municipalities, as well as the district LED 
officials, were visited during May and June 2012 for interviews. Table 2 below 
is a summary of the findings at the four local municipalities and the district 
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municipality in the study area. The analysis has been divided into institutional 
structures, key planning documents, problems and backlogs in the area, and 
developmental potential and opportunities in the area.

The following key aspects are listed per municipal area in the study area:

Fezile Dabi District Municipality

The district municipality’s roles are to ensure investment in the region and to 
ensure region-wide collaboration. Regional governments can serve to facilitate 

Table 1: Overview of municipalities and municipal structures in the study area

Name of 
municipal 

area
Municipal departments and LED unit

Portfolio 
committees 

relevant to LED 

Fezile Dabi 
District 
Municipality

Municipal departments include: Office of the 

is located in the last mentioned department.

Committee

Mafube Local 
Municipality 
(Mafube 
means 
“dawning of 
a new day”)

Municipal departments include: Office of the municipal Community 
services and 

Committee 

Metsimaholo 
Local 
Municipality 
(Metsimaholo 
means “big 
water”)

Municipal departments include: Office of the 

infrastructure services. Provision has been made for Committee

Moqhaka 
Local 
Municipality 
(Moqhaka 
means 
“crown”)

Municipal departments include: Office of the 

and emergency services department.

Portfolio 
Committee

Ngwathe Local 
Municipality 
(Ngwathe 
means 
“Renoster 
River”)

Municipal departments include: Office of the 

part of community and emergency services.

Development 
Portfolio 
Committee

Source Fezile Dabi District Municipality (2012) and (2011) and authors’ own compilation.
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LED efforts by acting as an intermediary between national, provincial and local 
government. Provision of infrastructure and environmental improvements are 
important (Swinburn et al. 2006:2).

The following broad objectives are listed in the 2011/2012 IDP of the 
District municipality (Fezile Dabi District Municipality 2012:21), namely: 
municipal transformation and institutional development, financial viability and 
financial management, basic service delivery and infrastructure investment, 
LED planning and implementation and good governance and community 
participation.

The District had a LED strategy compiled in 2009, which was very broad 
by nature with no specific projects for implementation or spatial linkages. 
The strategy listed eight economic focus areas including good governance, 
creation of an enabling environment, human resource development, industrial 
development, small medium micro enterprise (SMME) development, community 
empowerment and development, rural development, agricultural development 
and tourism development (Fezile Dabi District Municipality, 2011:55). This 
outdated strategy has subsequently been replaced by a new strategy which will 
be implemented from mid-2013 onwards.

Moqhaka Local Municipality

According to the COGTA (2010:6) turn-around strategy for this municipality, 
the challenges were listed as ageing infrastructure and lack of funding for 
maintenance, lack of technically skilled officials, poor public participation, no 
performance management system (PMS), poor relationships between political 
and administrative leaders, poor financial management systems and lack of LED 
strategy and a LED unit. Solutions to improve the situation include municipal 
infrastructure grant (MIG) funding, deployment of technical support by the 
Development Bank of South Africa (DBSA), finalisation of a public participation 
policy, national assistance with financial management and assistance from 
COGTA with the establishment of a LED unit (COGTA 2010:11).

In terms of the 2011/2012 IDP, the LED priorities are tourism development, 
agriculture, mining, manufacturing and commercial transport. Poverty alleviation 
strategies include food gardens, SMME development and co-operatives 
(Moqhaka Local Municipality, 2010:35). The LED objectives for the area are 
active farming development projects, including agro-processing projects, 
development of SMMEs and entrepreneurs, promotion of industrial development, 
tourism development, poverty alleviation projects, mining development and food 
security schemes (Moqhaka Local Municipality, 2010:150). The key strategies 
included in the LED strategy are spatial integration strategies, infrastructure 
development, institutional structures, strengthening of the local economic base, 
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SMME support and development, improving the business environment and 
improved quality of life (Moqhaka Local Municipality, 2010:58).

Mafube Local Municipality

In terms of the COGTA (2010:11) turnaround strategy, the following challenges 
were listed for the municipal area, namely: poor maintenance of roads and 
infrastructure, lack of a housing database and housing development, a poor 
management system for community development workers (CDWs) in the area, 
high turn-over levels of staff, poor financial management and lack of an LED unit 
with development strategies. Solutions are listed as support by DBSA and MIG 
funding to development infrastructure, funding to support ward committees and 
CDWs, assistance for the municipality with salary packages for top employees, 
national government assistance with improved financial control and COGTA to 
assist with the creation of a LED unit (COGTA 2010:16).

The Mafube Local Municipality’s LED strategy was compiled in 2012 (Mafube 
Local Municipality, 2012:93). The main strategies are listed in Table 3.

Table 3: Main LED strategies at Mafube Local Municipality

Strategies Sub-strategies

Pro-growth and development 
initiatives (formal economic sector) skills development and marketing.

Pro-poor and empowerment 
initiatives (informal economy)

Source

Metsimaholo Local Municipality

The COGTA (2010:25) turnaround strategy lists the following challenges for 
the municipal area, namely: poor maintenance of roads and infrastructure, no 
services master plans, lack of a housing database and housing development, 
a poor management system for CDWs and ward committees in the area, 
high turn-over levels of staff, poor functionality of portfolio committees, poor 
financial management, lack of planning data and lack of a LED unit with 
development strategies. Solutions are listed as support by DBSA and MIG 
funding to development infrastructure, funding to support ward committees and 
CDWs, assistance for the municipality with salary packages for top employees, 
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national government assistance with improved financial control, and COGTA to 
assist with the creation of a LED unit (COGTA 2010:28).

The latest LED strategy was compiled in 2011 for the municipal area. The 
strategy lacked the inclusion of relevant socio-economic data. The various 
sub-strategies were also vague and could not be converted to implementable 
projects. The municipality has already identified this shortcoming and 
has appointed consultants to update the strategy to make it a workable 
document, which could be implemented. The 2011 LED strategy identifies 
six general LED themes which need to be the focus of the strategy, namely: 
increased investment, creating clusters, promoting entrepreneurship, sector 
development, neighbourhood renewal and marketing of the area (Metsimaholo 
Local Municipality, 2011:6). The strategy expands on the general trend by the 
listing of three programme areas as mentioned hereunder (Metsimaholo Local 
Municipality, 2011:9-15):

 ! Programme area 1: Business competitiveness.
 ! Programme area 2: Skills and human development.
 ! Programme area 3: Community economic regeneration.

Ngwathe Local Municipality

In terms of the COGTA (2010:17) turnaround strategy, the following 
challenges were listed for the municipal area, namely: poor maintenance of 
roads and infrastructure, no services master plans, lack of a housing database 
and housing development, a poor management system for CDWs and ward 
committees in the area, high turn-over levels of staff, poor functionality of 
portfolio committees, poor financial management, lack of planning data and 
lack of a LED unit with development strategies. Solutions are listed as support 
by DBSA and MIG funding for development infrastructure, funding to support 
ward committees and CDWs, assistance for the municipality with salary 
packages for top employees, national government assistance with improved 
financial control and COGTA to assist with the creation of a LED unit (COGTA 
2010:22).

The 2007 LED strategy recommended the following key LED interventions: 
the building of institutional capacity in the LED unit, job creation through 
infrastructure development, inclusion of the disadvantaged communities in 
the local economy, creation of an enabling local economic environment, 
investment and promotion of tourism and heritage development and skills 
development and assistance to SMMEs. Economic sectors of importance are 
enumerated as manufacturing, mining, construction, tourism, agriculture and 
SMME development (Ngwathe Local Municipality, 2007:45).
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SOLUTIONS AND LESSONS

In this section, general lessons and solutions regarding LED arrangements will 
be discussed.

General

LED initiatives in the local sphere have emerged as a major tool in economic 
development, both in urban and rural areas (Rogerson 2009:27). LED practices 
have been based on a project-based approach (Van der Heijden 2008:10). 
Municipalities have tried various projects such as culture-tourism, agro-
processing, business incubators and skills development programmes. Most of the 
projects failed due to the unsustainable nature of the projects. Poor participation 
led to lack of ownership of projects and resulting failures (Rogerson 2009:28). 
For most municipalities, LED projects meant small community development 
projects with no real impact on improvement of quality of life and reduction of 
poverty (Van der Heijden 2008:3).

Local leadership

Local leadership is critical and essential for LED success. The term 
local leadership includes members of the triangle of local stakeholders: 
government, local communities and the private sector. Government leaders 
are expected to take the lead in coordination and facilitation, while other 
leaders from the community and business must also contribute. A local 
champion is a similar term referring to local role players making a difference 
with regard to LED.

Partnership formation

A potential dynamic driving force behind LED initiatives is partnership formation 
by local stakeholders. Business had not been included in the planning and 
implementation of development strategies in the past. Poor partnerships led to 
limited LED success. Only small community development projects had been 
attempted.

Local developmental projects driven by local business and local communities 
have more chance to succeed than projects attempted by government alone. 
Local people need to play leading roles in local initiatives. Local regional 
development occurs through local coordination. Local partnership formation 
leads to improved self-governance by communities.
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Integrated approach to LED

The lack of an integrated approach to LED curtails the provision of diversified 
economic opportunities to communities. Only those LED projects that 
affect a single municipal entity are attempted to be implemented. This type 
of implementation has resulted in small townships and rural community 
development projects, with limited economic impact.

The following principles are recommended to improve integration (Malefane 
2009:167):

 ! LED implementation must be cross-cutting, with all departments of the 
municipality involved in the process.

 ! LED needs to respond to and address social, economic, natural, physical and 
other needs of communities.

 ! LED performance needs to be embedded in all Departments and 
implemented by all senior managers.

Local municipalities could make a larger impact on local economies by utilising 
LED as an integral part of their overall planning as part of service delivery 

Figure 2: Integration of the LED function at the local government sphere

Source: Own figure
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(Human et al. 2008:53). An integrated use of LED by local government was 
introduced in the White Paper on Local Government (South Africa, 1998a) as 
well as in the Local Government: Municipal Systems Act 32 of 2000. Figure 2 is 
a summary of the integrative process as proposed.

Skills training

Introductory LED skills training for all councillors and senior officials to 
create improved awareness is proposed. CDWs are a key component of LED 
implementation. These officials need to be more involved in the LED units and 
require specialised training. Ward committees, in conjunction with CDWs, 
need to be fully operational and have to be trained in the basic concepts of 
rural development and LED. Municipal LED portfolio committees need to 
be functional with regular meetings and should be driven by the municipal 
LED unit.

The compilation of marketing plans for each of the local municipalities in 
the study area is required. The focus should be on competitive advantages 
(agriculture, mining, manufacturing and tourism) to attract, maintain and 
expand businesses. The formulation of incentives regarding, inter alia, land and 
tax rebates linked to IDZs are required. Annual early warning system (EWS) 
surveys are needed to determine the needs and perceptions of local businesses.

Local government must assist in the improvement and strengthening of 
external business structures, such as business chambers in the area. It must also 
facilitate the establishment of a community organisation forum for the region, 
including all NGOs, in order to support community projects.

RECOMMENDED INSTITUTIONAL LED 
ARRANGEMENTS FOR LOCAL GOVERNMENT

A progressive policy and legal framework does not guarantee successful LED. 
For LED processes to be effective, appropriate institutional arrangements must 
exist within municipalities in order to convert the laws, policies and strategies 
into meaningful interventions in collaboration with all relevant stakeholders.

The following options for urban and rural municipalities should be considered 
when developing institutional arrangements for LED:

District and metropolitan municipalities

It is proposed that the district and metropolitan municipalities consider 
establishing the following levels of institutional arrangements for LED:
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Internal arrangements
 !  LED directorate:

 It is proposed that the LED unit should be an entity or directorate on its own, with 
a direct communication channel to the Municipal Manager. The unit requires a 
director who must be able to analyse and interpret economic development and 
strategic management effectively. Managers should support this director for each 
unit – for example the tourism unit, enterprise unit and policy and research unit. 
The number of units will be determined by the economic realities and potential 
of the specific municipal area. A development coordinator and sector-specific 
development officers should support each manager.

 ! Inter-departmental relations:
 The establishment of an inter-departmental working group among the various 
directorates/departments is essential to ensure the alignment of efforts and to 
avoid duplication of work.

 ! Dedicated LED committee of the municipality:
 Given that the LED component is developmental by nature, it is imperative to 
have a dedicated LED committee of the municipality, which is not combined 
with other municipal functions, but focuses solely on LED issues. Experience 
has shown that when LED is combined with other municipal functions it is 
neglected and also receives very little political oversight.

External arrangements
 ! Broad LED stakeholder forum:

 It is recommended that a broad LED stakeholder forum be created, which 
is represented by all role-players and stakeholders (government institutions, 
private sector, NGOs, CBOs and communities).

 ! Sector working groups:
 The number of economic pillars in the LED strategy will determine the 
number of working groups, which will be responsible for sector specific 
issues as referred to them by the broad LED forum.

 ! Economic Development Agency:
 The work of the LED Directorate can be complemented by an Economic 
Development Agency, which would be driven by a board with a CEO. The 
metropolitan or district municipality, as a shareholder of the agency, may 
hand over the operations of LED or a part thereof to the agency. The role of 
the agency is not to set their own agenda, but to ensure that the economic 
development vision of the district is implemented. The agency should have a 
commercial approach to its activities. In the short- and medium-term, it will 
need government grants, but in the longer-term it should become financially 
self-sustaining by claiming a percentage commission on its economic 
generation activities (Cohen 2011:4).
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Local municipalities  
(within the jurisdiction of a district municipality)

Internal arrangements
 ! LED unit:

 Given the financial and capacity constraints of rural local municipalities, it 
is proposed that a LED unit be established within a directorate. The staff 
component should be a manager and LED officers – the number of officers 
depending on the size of the municipality.

 ! A dedicated LED committee of the municipality:
 It is recommended that local municipalities establish a dedicated LED 
committee of the municipality to facilitate oversight across all relevant 
departments in the municipality, taking into consideration the transversal 
nature of LED.

External arrangements
 ! LED forum:

 It is essential for a local municipality to have a LED forum. This forum may be 
combined with the business chamber of the specific municipality in order to 
save costs and to prevent the duplication of tasks.

CONCLUSIONS

Local government is expected to play an active developmental role in order to 
ensure effective local governance which is people-centred, and with a focus 
on quality local participation. The well-being of the local communities should 
form the foundation of any developmental strategy. This developmental role 
has created pressure on both institutional and human resource capacities of 
local government. The strengthening and extension of capacities for effective 
local governance needs to be holistic and integrative in nature. Included in this 
process should be capacity building for communities, NGOs, CBOs and the 
private sector. The capacity of the three spheres of government should also 
be improved. Holistic capacity building is crucial to enable municipalities to 
implement economic development strategies and interventions. The focus of 
this article was to explore the institutional arrangements for municipalities to 
plan and implement LED strategies and interventions successfully, using Fezile 
Dabi District Municipality as a case study.

It could be concluded that LED processes are not yet well established in 
municipal practice, which is shown by the lack of LED units and other 
institutional arrangements within the four local municipalities. It is evident 
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that these local municipalities within Fezile Dabi District Municipality do not 
have the necessary finances, resources and skills to execute the LED function. 
The main objective of this article was to suggest appropriate institutional 
arrangements at the local level to assist with the creation of an enabling local 
development environment.
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ABSTRACT

The article examines the phenomenon of growth points in Zimbabwe. 
The growth point strategy inter alia aims to decongest urban centres by 
elevating some business centres to growth point status in order to curb 
rural and urban migration with work opportunities and the provision 
of basic essential services available at growth points. The growth point 
strategy was first introduced in Zimbabwe soon after independence in 
1980 with the aim of transforming rural service and business centres 
into vibrant economic hubs for rural development. Consequently, 
some public services traditionally found in towns and cities have been 
decentralised to enable local communities to access such services at 
the growth points. Residential areas were also established at the growth 
points in order to accommodate business expansion. Only a few of the 
more than 50 growth points located in different provinces of the country 
have been successful.

Nevertheless, the idea which captured the euphoria of independence 
ushered in serious challenges on public service delivery at the newly 
established growth centres. The article also identifies the constraints that 
hamper effective and efficient public service delivery at growth points and 
attempts to determine the impact and implications of the growth point 
policy on public service delivery. It provides some solutions for the revival 
and resuscitation of the growth point strategy to reduce urban congestion. 
The strategy augurs very well with the aspirations of rural communities 
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GENERAL INTRODUCTION

The growth point concept in Zimbabwe is well documented. However, there 
is need for more research on the impact and implications of the strategy on 
service delivery at the growth centres. The emerging challenges at growth 
points have been obscured by the desire to curb rural to urban migration. 
People migrate from the rural areas to towns and cities in search of employment. 
Equally important for rural communities is the provision of better services. This 
rural to urban migration has contributed to congestion in urban centres and 
public service delivery has also suffered from the influx of job seekers. The 
demand for accommodation has risen thereby promoting the construction of 
illegal structures and social ills tend to flourish in congested residential areas. 
Cognisant of the challenges and dangers that could arise from rural to urban 
migration the Government of Zimbabwe mooted the growth point strategy.

As noted above, the growth point strategy was also aimed at decongesting 
the urban centres as it was anticipated that the strategy would result in 
the decline of rural – urban migration. Local industries and other business 
enterprises relocating to the designated growth points would create employment 
opportunities for local communities. Soon after the adoption of the growth 
point policy, several researchers highlighted and articulated the various benefits 
to local communities that would accrue from the growth point policy, yet a 
number of reports have appeared in the local media highlighting stagnation 
and even decline at various growth points. Researchers are prompted to find 
out what went wrong with the growth point policy as it seems that the once 
promising growth point strategy has not performed as expected. Failure by 
local authorities to lure investors and maintain existing infrastructure have 
undermined the early gains of the strategy and currently most growth points 
lie dormant.

The article is qualitative and based on a conceptual and theoretical 
overview by way of a comprehensive literature study. Available literature on 
the growth point strategy was systematically reviewed to determine the status of 
different growth points. The strength of the research approach is that the data 
are purposefully organised into a conceptually relevant format that enhances 
understanding of the subject. The conceptual research approach relies on 
descriptive data including online secondary literature, specifically governmental 

and has the potential of transforming them into ‘nave-centres’ of economic 
development.
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publications, newspaper articles and journal articles. Thereafter, a thorough 
comparison of the expected and actual performance was made in order 
to glean the impact of the policy on public service delivery to the local and 
surrounding communities.

RATIONALE FOR ESTABLISHING GROWTH POINTS

Although the term ‘growth point’ is widely used in Zimbabwe there is no 
universal agreement on its meaning (Sibanda 1985:162). For some people 
growth points were carefully selected based on their potential to stimulate 
industrial growth and employment opportunities. Others view them as service 
centres only elevated to growth point status based on political considerations. 
Moyo (cited by Munzwa and Jonga 2010:130) defines a growth point as 
“a centre with an identifiable resource base capable of stimulating specific 
production and marketing activities.” The term ‘growth point’ according to 
Manyanhaire, Rwafa and Mutangadura (2011:1), entails increasing the size, 
number of facilities, infrastructure and services provided at an identified 
centre. Thus rural centres designated for such growth are commonly known as 
growth points in Zimbabwe. These centres are sometimes referred to as either 
‘growth centres’ or ‘growth poles’. A growth point can generally be defined 
as a settlement which central and local government consider has potential for 
development and hence needs to be supported by further public and private 
sector investment (Wekwete 1988:5). The centre can either be in a rural or 
urban area. Thus a growth point can be described as a rural or urban settlement 
with the potential to grow into a town and eventually into a city.

Manyanhaire, Mhishi, Svotwa and Sithole (2009:509) observe that “In 
Zimbabwe, the concept of growth poles, or growth points, was actually 
introduced before independence as part of a policy document called ‘Integrated 
Plan for Rural Development,’ that was introduced in 1978.” Mawere, Mbindi 
and Chirevo (2012:194) concur with this observation. However, it is interesting 
to note that although the growth point concept has its origins in the colonial 
era, it was popularised soon after independence in 1980. Gasper (1988:425) 
observes that the term ‘growth points’ acquired an aura of magic after the 
attainment of independence, especially in the rural areas.

The colonial government first introduced the concept of growth points with a 
view to decentralise administrative functions. The few rural centres designated to 
perform administrative functions were created to enable central administration 
to reach out to rural communities. However, it must be noted that the thrust was 
not on rural development hence there was no development with equity. There 
were also very few growth centres throughout the country. The new government 
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was determined to eradicate the inequalities that existed prior to the attainment 
of independence so that rural communities could also access basic essential 
services. “Critical government services were to be provided at the centre with 
a view to effectively and efficiently serve the rural population” in order to set 
a wave of modernisation (Manyanhaire et al. 2009:518). The government was 
committed to bringing service delivery closer to the rural communities. This 
commitment can best be understood when viewed in relation to the promises 
made to rural communities during the armed struggle; that of providing better 
public service delivery to the marginalised rural communities. The new 
government had an obligation to correct the colonial social and economic 
imbalances through the promotion of equitable development.

After independence the new government, propelled by its majority rule 
philosophy, increased the number of growth points throughout the country. 
The mandate and scope of these growth points also significantly changed. 
Independence brought among other freedoms, the freedom of movement. The 
relaxation of the regulations on movement saw many job seekers flocking to 
towns and cities in search of employment. The sudden influx of people to the 
urban areas could be partly explained by the relaxation of some repressive laws 
such as the Vagrancy Act of 1968 and the Areas Accommodation Act (1972) 
which did not allow free movement of blacks into urban areas and permanent 
residence of black people in certain areas (Chirisa and Dumba 2012:6). Those 
already in employment could now stay with their families, something which 
was not allowed under colonial administration. It should be noted that under 
colonial rule, accommodation in urban areas was designed to cater for a small 
population and families of working people were expected to stay in the rural 
areas. People also moved to towns and cities in search of better services which 
were unavailable in rural communities. The sudden and rapid rural to urban 
migration created a strain on urban facilities which, as already mentioned, were 
meant for a small population thereby creating an enormous challenge for service 
delivery. It was envisaged that soon sewage systems would start bursting due to 
excessive loads while the provision for clean water would be compromised due 
to high consumption levels.

The government mooted the idea of transforming some business centres 
deemed to have potential for growth into growth points. The decision is 
commonly referred to as the growth point strategy. The mandate of the growth 
points was to lure investors who would in turn create much needed employment. 
As a result some potential job seekers would have alternative places from which 
to seek employment rather than relying only on urban centres. The assumption 
was that the establishment of growth points would allow an agglomeration of 
economic activities such as industries, commercial and trading functions and 
service functions (Sibanda 1985:172). Those coming from the neighbourhood 
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could actually commute to work from their rural homes thereby keeping 
families and communities intact but at the same time contributing to national 
development. The immediate challenge, however, was to make the growth 
points accessible by improving road networks. The provision of residential 
stands to ease accommodation woes was made a priority. There was also a 
need to establish industries so that whatever the rural folk wanted from towns 
and cities became locally available. Mawere et al. (2012:194) point out that by 
establishing growth points the government of Zimbabwe aimed to provide at 
these growth points all the facilities found in towns and cities such as electricity, 
tap water, tarred roads, banks and industries; among others.

Cognisant of the social ills of urban congestion, the government adopted 
the growth point strategy as a panacea to overcrowding in urban centres. 
Decentralisation would promote rural development by emphasising growth 
with equity. Government services offered in urban areas could now be 
accessed at growth points. Thus the move was not only aimed at easing 
congestion but also on improving public service delivery in rural areas. 
Establishing growth points was a development strategy meant to improve the 
image and attractiveness of communal areas as potential investment areas 
(Wekwete 1988:6). The growth point policy was well received by the once 
marginalised rural communities.

GOVERNMENT INCENTIVES

The government demonstrated its commitment to the growth point strategy 
by coming up with incentives for those companies willing to establish 
industries at growth points. Companies which showed interest in taking up 
the investment initiatives were entitled to a reduction on income tax and sales 
tax exemptions for the purchase of capital equipment (Wekwete 1988:6). The 
main aim of the incentives was to attract potential entrepreneurs who were 
interested in establishing industries at growth points. The government envisaged 
an overwhelming response from industry and commerce. Apart from tax 
reductions, the government also sought to attract potential investors through 
physical development of the designated growth points. The emerging growth 
points received public sector investment funds to enable them to embark on 
infrastructural development. The public sector investment fund given to local 
authorities for the improvement of physical and social infrastructure such as 
water reticulation, internal roads, sewage, electricity and other community 
services was estimated at $60 million between 1983/4-1985/6 (Wekwete 
1988:5, Chirisa and Dumba 2012:6). Government believes that the availability 
of clean water, electricity, road networks and other community services will 
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transform growth points into potential investment destinations for existing and 
aspiring business entrepreneurs.

Despite government assistance with infrastructural development some 
growth points still have very poor road networks and the roads are not well-
serviced. Thus the provision of infrastructure and communication networks 
at some growth points and within the service region has remained relatively 
inferior (Sibanda 1985:172). This has made it difficult for the local authorities 
to woo investors. Chikwanha-Dzenga (1999:40) concludes that the growth 
points developed into a bottomless pit that consumed national resources 
without achieving the envisaged benefits. Local communities shunned the 
growth points and the migration to urban centres continued unabated. Thus 
the growth point strategy has not been a panacea to both unemployment and 
rapid urbanisation. According to Nelson Chenga (The Financial Gazette 19 July 
2012), failure by growth points to reduce migration into large cities has resulted 
in Harare experiencing swift growth thereby causing a ripple effect on water 
and sanitation facilities.

IMPACT ON PUBLIC SERVICE DELIVERY

As already intimated, the growth point strategy initially had a positive impact 
on service delivery by bringing it closer to the people. The government 
demonstrated its support by assisting growth points with funds for electricity, 
water reticulation and road rehabilitation. Schools, hospitals, government 
buildings, retail shops and grain marketing depots were established at various 
growth centres. Nevertheless, the strategy failed to realise its intended 
objectives as in some instances local communities did not support the strategy 
on the grounds that local leadership had not been consulted. Some of the rural 
folk perceived growth points as serving different segments of society hence they 
remained alienated from participating in their economic growth (Chikwanha-
Dzenga 1999:40). The once promising growth points have been crippled by 
diminishing budget allocations. The national economic crisis has had a negative 
impact on the operations and administration of growth points throughout 
the country. Given that Zimbabwe’s economy is agro-based, the decline of 
agricultural activities following the fast track land reform left many growth points 
without any economic base to sustain the developmental activities (Manyanhaire 
et al. 2009:518). A mishandled or miscalculated growth point policy may 
result in low returns to large public investments in physical infrastructure and 
an eventual crisis of disappointed investors (Gasper 1988:429). The overall 
impact of the growth point strategy has been characterised by poor service 
delivery of social goods and services to the rate payers, which service delivery 
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manifests itself through lack of capacity to collect garbage timeously, inability 
to provide clean water and poor road maintenance. Floyd Kadete observed that 
there was no way growth points could have survived economic challenges that 
prevailed in the country in the recent past, which affected even the industries 
in major cities, forcing some to simply close down (NewsDay Zimbabwe 28 
November 2011).

Achievements

Although the growth point strategy has failed to live up to its billing, it registered 
a few successes soon after its inception, chief among which was the ability to 
bring some basic services closer to local communities. Rural households who 
used to travel long distances to secure birth or death certificates can now obtain 
them at their nearest growth point. Relevant government departments were 
decentralised in order to make basic essential services available locally and the 
major beneficiaries of the growth point strategy were the farmers. Farmers can 
also sell their produce at growth points instead of travelling to towns and cities 
in search of markets thereby resulting in capitalisation of profits. Vending tends 
to dominate economic activities at growth points which broadens the income 
base of the people by reducing poverty levels (Chigonda 2010:329). The 
livelihood of the local people generally improved following the establishment 
of small business enterprises at the growth points. Unfortunately though, 
the small businesses are not labour intensive and can only absorb unskilled 
labour with the educated still finding their way into towns and cities in search 
of employment.

The growth point strategy has been instrumental to the rural electrification 
program. Some institutions and individual homesteads have been connected 
to the Zimbabwe Electricity Supply Authority (ZESA) grid; communication 
networks also improved in areas surrounding the growth points. New schools 
and health centres were established in the new residential areas and because 
the growth points could provide basic essential services, they managed to 
attract and retain skilled staff. Idleness on the part of unemployed youths was 
greatly reduced as they could be locally employed. However, according to 
Manyanhaire et al. (2011:8), the successes of the growth point strategy were 
limited and temporary due to poor implementation of the policy.

Emerging challenges

The physical expansion of growth points and gradual urbanisation meant that 
there had to be an introduction of other essential services such as garbage 
collection, street lighting, road maintenance and access to clean water and 
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sanitation facilities. Adequate provision of these services has proven to be 
difficult for the local authorities. Due to inadequate resources and under 
funding from central government, the maintenance of local roads has not been 
undertaken regularly hence the few tarred roads are now full of potholes and 
have not only become an eyesore but dangerous to motorists. There is an 
inadequate water supply at many of these growth points which is not surprising 
as the taps have no running water. Most growth points are located in the middle 
of the rural areas where there are no significant water bodies and in cases where 
there are no dams, water is drawn from rivers and is barely enough for domestic 
consumption during the dry season. It should be noted that under the colonial 
system, rural communities were driven to areas with little rainfall activity’ thus 
to a large extent water and sanitation has been neglected due to persistent water 
woes. While it is important to constantly remove garbage from residential areas, 
the state of affairs at most growth points suggests that regular refuse collection is 
no longer a priority. Manyanhaire et al. (2011:5) conclude that the growth point 
strategy is not a panacea for rural development in Zimbabwe given that even in 
other parts of the world, the strategy has had limited success.

Limited space for expansion has also become a major threat to expansion 
at some growth centres. Some villages surrounding the growth points have not 
been willing to release part of their land to cater for the expanding growth points. 
According to Nelson Chenga (The Financial Gazette 19 July 2012), villagers in 
Mupandawana refused to give up land they were occupying for Mupandawana 
Growth Point’s expansion even after they had been advised that the land they 
were occupying was part of the growth point’s master plan. The boundary 
between the growth points and local villages has become unnecessarily 
obscured and overlapping. Unattended cattle, goats and donkeys have become 
a common sight at some growth points and their presence has become a cause 
for concern to motorists and other road users. These unattended animals also 
pose a serious threat to recreational facilities.

However, a major and worrisome trend is that from its inception, the 
growth point strategy has failed to attract investors as initially anticipated. Big 
private companies shunned the growth points despite incentives promised by 
government to those who might relocate to the designated growth points. They 
cited viability problems as the buying power of local communities fluctuates 
throughout the year and is seasonal. When the local communities have very 
little to sell, their purchasing power also diminishes. The small shops, public 
institutions and grain marketing depots dotted at various growth points across 
the country could not generate enough employment opportunities to absorb 
school leavers. The usual trend in agro-based economies is that when there is 
a decline in the agricultural sector, the performance of the growth points also 
declines because the economic activities of growth points are mainly anchored 
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on the interaction between growth points and the surrounding farming 
communities (Manyanhaire et al. 2011:6).

Thus the absence of viable economic activities at growth points meant less 
employment opportunities. Consequently these growth points have failed to 
sustain themselves. The problems of growth points have been compounded by 
limited central government funding which has continued to dwindle over the 
years (Gasper 1988:441, Wekwete 1988:13). Some buildings became obsolete 
well before construction was even completed while some of those which were 
completed have failed to remain operational due to viability problems. The 
dilapidated structures at some of the growth points have become havens for 
criminal activities and it is against this backdrop that the once popular growth 
points continue to experience poor and deplorable service delivery.

The implications of the growth point strategy are that growth centres gradually 
assume urban characteristics hence the need for corresponding public service 
delivery. In the absence of better services the growth point strategy cannot curb 
rural to urban migration. Under such circumstances, job seekers and investors 
shun the growth points and resources spent on infrastructural development 
will be wasted. The price of goods and commodities offered in retail outlets at 
growth points is much higher than that offered in urban areas due to transport 
costs (Wekwete 1988:13), thus the emerging challenges have resulted in poor 
service delivery at the once popular growth points. The advent of the current 
economic crisis that resulted in companies retrenching some of their employees 
saw growth points being overcrowded with desperate job seekers trying to earn 
a living by whatever means possible.

LESSONS LEARNT FROM THE STRATEGY

Several lessons can be learnt from the growth centre strategy. There are 
a number of things that could have been done differently in order for the 
strategy to realise its objectives. Before adopting the concept, the authorities 
should have done proper feasibility studies to determine the most sustainable 
economic activities for each growth point. Even though Zimbabwe has an 
agro-based economy, there was a need to establish industries that process 
the particular crop that is common in the areas surrounding the growth point. 
Villagers in Mutoko for example, are well known for growing tomatoes and 
nearly every homestead has a mango orchard. It would have made economic 
sense if companies which process tomatoes and mangos were the ones given 
incentives to relocate to Mutoko Growth Point. The move would not only have 
created employment but also reduced the costs of transporting the unprocessed 
goods. Bigboy Marumahoko suggests that food processing companies should 
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help create employment opportunities by coming closer to where they get their 
raw materials through the decentralisation process (NewsDay Zimbabwe 28 
November 2011).

Similarly the quarrying activities in Mutoko District should have been 
harnessed at the onset to benefit local communities by processing the black 
granite rock at Mutoko Growth Point. That way the growth point strategy 
would have managed to curb rural to urban migration while sustaining its 
economic activities. The absence of value addition or processing of the rock at 
Mutoko Growth Point means that the jobs that could have been created at the 
growth point were only created in Harare where the rock is further processed 
(Chigonda 2010:329). A performing growth point has the potential to prioritise 
public service delivery because resources will be available.

Unfortunately some of the growth points were established with a very 
small resource base and such growth points have not only remained stagnant 
but they have also failed to attract investors (Munzwa and Jonga 2010:130). 
According to Sibanda (1985:163), a real growth point “is one where there is 
a symbiotic relationship between the centre and the hinterland, or service 
region.” Effective planning should take into account the views of the public 
who are ultimately the consumers of the goods and services from the growth 
point strategy. The growth point policy has not been a grassroots development 
initiative. Chikwanha-Dzenga (1999:40) observes that politics determined the 
location of some growth points and this approach did not augur well with some 
rural communities who simply shunned them while they had been established 
to improve rural livelihoods.

Some centres were designated ‘growth points’ on political grounds rather 
than on the current economic base, thus they failed to attract any form of 
meaningful investment, and as a result have not been funcitonal (Chirisa and 
Dumba 2012:6). The strategy evolved from the top yet it was widely expected 
to address rural developmental issues (Sibanda 1985:173). Public participation 
is a stage in the planning process that cannot be wished away; once the public 
has been involved from the initiation stage, it develops ownership and renders 
support. When the local communities have an appreciation of the benefits 
and intended beneficiaries, they make every growth point strategy unique 
because expectations, local skills and resources available, will be different from 
one growth point to the other. With public participation, the Mupandawana 
local community for example, could have supported the physical expansion of 
Mupandawana Growth Point by ceding part of their land for its expansion.

While the need for the establishment of growth points was a noble government 
intervention, the government needed to begin with fewer growth points. 
According to Manyanhaire et al. (2011:8), the government of Zimbabwe was 
over ambitious in designating more than 50 centres as growth points at a time 
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when there were no experienced institutions. The government should have only 
weaned these local authorities after an evaluation of each growth point’s ability to 
sustain its activities subsequent to the withdrawal of government support.

CONCLUSIONS AND RECOMMENDATIONS

The main aim of this article was to discuss the reason behind the establishment 
of growth points in Zimbabwe’s rural areas and the effect the policy had on 
public service delivery. From the literature reviewed, it can be concluded that 
the growth point strategy has potential to stimulate rural development while 
at the same time promoting efficient public service delivery. Nevertheless, 
individual growth points have failed to embark on major projects capable 
of creating jobs for the youths, as anticipated. As a result the jobless youths 
continue to migrate to major towns and cities in search of formal employment. 
Thus the need to resuscitate dormant growth points cannot be over emphasised. 
The strategy has the potential to work in other developing countries prioritising 
rural development and self-reliance. However, governments must avoid a ‘one 
shoe fits all’ approach when establishing growth points. Different growth points 
have varying potential and capacity for self-sustenance. This uniqueness must be 
thoroughly investigated before a business centre is elevated to a growth point.

Available literature shows that some of the business centres were granted 
growth point status before a comprehensive study of relevant and viable 
economic activities necessary for their self-sustenance was conducted. The 
current confusion between a rural township and a growth point has to be 
clarified to enable local communities to appreciate the value and position of 
growth points in the human settlement hierarchy. It could be asserted that the 
stagnation of growth points subsequently has a bearing on the quality of public 
service delivery hence the urgent need to revise and resuscitate the strategy.

This article offers some recommendations based on the assumption that 
the growth point strategy can transform local communities into lively and self-
sustaining economic entities. The strategy is not only applicable to Zimbabwe; 
the findings and recommendations can also work in other countries in Africa 
which are experiencing similar challenges.

The growth point policy is an initiative that can still be resuscitated and 
invigorated to achieve rural development. The recommendations are informed 
by lessons learnt from the growth point strategy. The government should 
commission comprehensive research into the challenges facing growth points 
across the country. Government should study the findings and rope in local 
communities in the search for a lasting solution to the peculiar challenges of 
individual growth points. Local authorities and communities should work 
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together very closely, with the former providing technocrats, while the latter 
provides robust and innovative councillors well versed with local development 
issues. Consultations cultivate a culture of reciprocity and cooperation.

Further decline of growth centres with potential to establish industries and 
create employment opportunities can be stopped through capital injection. 
Economic activities should be relevant to the resources available at different 
growth points. The variation should be determined by the growth point’s 
resource endowments, and the dominant livelihood activities practised in 
the locality (Paradza 2010:8). The Ministry of Small and Medium Enterprises 
Development and the Ministry of Youths Development, Indigenisation and 
Empowerment should play an active role in supporting the jobless youths 
with their business ventures. They should encourage the youths to establish 
business ventures at growth points instead of shunning them and supporting 
well established towns and cities.

Government should engage all stakeholders in the growth point strategy in 
order to establish and address the pitfalls of the growth point policy. Constructive 
engagement should help allay the fears of the private sector to relocate to 
designated growth points. The private sector will also have an opportunity to 
advise government on what incentives would attract industry and commerce. 
With vibrant economic activities, the growth points can generate income for 
effective and efficient public service delivery to rate payers.
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ABSTRACT

The purpose of this article is to conceptually and theoretically analyse 
municipal finance and administration in South Africa, taking into account 
the need for clean audit outcomes which can be achieved through 
sound and effective municipal financial administration. The rationale for 
an analysis of municipal finance and the need for clean audit outcomes 
arose, firstly, from the fact that municipal finance covers the sources of 
revenue in the form of taxes that are then used by municipal government 
after intergovernmental transfers. Secondly, municipalities are faced 
with many challenges in trying to deliver services to the community. 
Discussion of municipal finance management and administration, and 
clean audit outcomes, has been on the government agenda for some 
time. However, the anticipated turn-around in the municipalities is not 
happening. In 2009, the national government initiated a programme 
called “clean audit programme”, which is scheduled to be completed in 
2014. However, the pace at which the municipal financial management 
issues are being attended to at the municipal levels leaves much to 
be desired. It is therefore doubtful whether all the municipalities will 
achieve the desired clean audit status by 2014. Hence, the objective 
of this study is to contribute to and promote discussion on the topic 
in academic circles and among people who have an interest in local 
government.
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INTRODUCTION

Municipal finance deals with municipal governments’ revenue and expenditure 
decisions. Municipalities cannot deliver services to the community without 
sufficient municipal finances, and have to raise income from taxes, levies, rates 
and service charges paid by ratepayers. South Africa’s legislative requirements 
regarding local government’s financial management functions are set out in 
the Constitution of the Republic of South Africa, 1996 and other legislation. 
Municipal managers, mayors, councillors and other municipal officials play an 
important role in sound financial management. A municipal budget must suit 
the community’s needs and form a structure of municipal finance focusing on 
an operating and capital budget, income, and expenditure. Accountability is 
the cornerstone of financial reporting of local government, but municipalities 
experience financial management challenges which pose serious risks of lost 
opportunities that affect the poorest most, and result in municipal distress 
which cannot be easily resolved – the Auditor-General’s audit outcomes for 
2010/11 which was released in 2012 revealed profound municipal financial 
mismanagement and administrative problems.

This study is crucial because municipalities have a role to play in ensuring that 
legislative requirements are met to ensure sound financial management, budget 
control, monitoring and reporting. Municipal finance is about the revenue 
and expenditure decisions of municipal governments. Municipal finance also 
addresses issues around expenditures at a local level, and accountability for 
expenditure and revenue decisions, including the municipal budgetary process 
and financial management. No municipal administration can deliver services to 
its community unless it has enough money available to pay for its operational 
costs. The mayor, municipal manager, councillors, officials and council are all 
expected to play a role in the sound financial management of their municipality. 
These officials form an integral part of a public institution which provides 
services to communities – the responsibility of stewardship and accountability 
is theirs.

Every municipality compiles its budget each financial year, anticipating that 
once funds are made available, service delivery can follow. In a system of local 
government where appropriate organisational systems and internal controls 
are in place, financial reporting and auditing are fundamental in ensuring a 
municipality’s sustainability. Accountability is the cornerstone of the financial 
reporting of a local government, based on the assumption that communities 
have a right to know and a right to receive openly declared facts.

Municipalities are faced with many challenges in trying to deliver services to 
the community. These challenges are overwhelming municipalities and deserve 
serious attention. They will require a turn-around strategy to correct, and this 
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strategy should ideally come from the municipalities themselves. The urgent need 
for effective, efficient and sound financial management and achievable progress 
with regard to proper, clean audit outcomes, by all municipalities by 2014 in the 
system of municipal administration, cannot be overemphasised. Non-compliance 
with the relevant legislation results in a situation where consumer debts 
balloon, creditors remain unpaid until they go bankrupt, a lack of expenditure 
management results in unauthorised, irregular, fruitless and wasteful expenditure, 
audit committees fail to perform, or function ineffectively, expenditure is not 
contained within the approved budget, and monthly and quarterly reports are not 
submitted, etc. Such issues become sources of dissatisfaction and even suffering 
to members of the communities concerned. Above all, public confidence in 
municipalities and the government is affected by the fundamental perception that 
the anticipated service delivery is not taking place.

Discussion of municipal finance management and administration, and clean 
audit outcomes, has been on the government agenda for some time. However, 
the anticipated turn-around in the municipalities is not happening. In 2009, the 
national government initiated a programme called “clean audit programme”, 
which is scheduled to be completed in 2014. However, the pace at which the 
municipal financial management issues are being attended to at the municipal 
levels leaves much to be desired. It is therefore doubtful whether all the 
municipalities will achieve the desired clean audit status by 2014. Hence, the 
objective of this study is to contribute to and promote discussion on the topic in 
academic circles and among people who have an interest in local government.

THE TERM MUNICIPAL FINANCE

Municipal finance refers to the decisions that municipal governments make 
about revenue and expenditure. These decisions cover the sources of revenue 
in the form of taxes used by municipal governments and intergovernmental 
transfers. They also include ways of financing infrastructure from operating 
revenues and borrowing, as well as charges on developers and public-private 
partnerships.

The need for municipal finance

Municipalities cannot deliver services to the community without sufficient 
finances, so they must generate money by raising taxes, levies, rates and service 
charges from the ratepayers within their municipalities (Van der Waldt and Du 
Toit 2009). This implies that no municipal institution can procure goods and 
services and in turn provide them to communities unless they have enough 
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money available to pay for operational costs. If a municipality does not have a 
sustainable monetary income, that municipality cannot meet its commitments.

Key legislative requirements to drive sound municipal finance

Various legislative requirements are designed to direct municipalities in 
managing their revenue and expenditure. The 1996 Constitution of the Republic 
of South Africa grants the country’s municipalities considerable income-
generating powers, but subjects these powers to national legislation. The system 
of municipal finance must be based on the following basic principles: revenue 
adequacy and certainty, sustainability, effective and efficient resource use, 
accountability, transparency and good governance, equity and redistribution, 
development and investment, and macroeconomic management. In addition to 
the Constitution, for the purposes of this study, the following Acts are crucial as 
sources for the principles of sound financial and revenue management:

The Local Government: Municipal Systems Act, (32 of 2000) gives expression 
to the provisions of the Constitution and the policy developed in the White 
Paper on Local Government, 9 March 1998. The Local Government: Municipal 
Systems Act, (32 of 2000) provides for matters flowing from the constitutional 
imperatives. Sections 62(1), 64(1), and 96(b) of this Act regulate the collection 
and management of municipal revenue, a substantial portion of which is derived 
from the delivery of services.

The Local Government: Municipal Finance Management Act, (56 of 2003). 
The object of this Act is to secure sound and sustainable management of the 
fiscal and financial affairs of municipalities and municipal entities by establishing 
treasury norms and standards for the local sphere of government.

According to Section 153 of the Constitution, municipalities must structure 
and manage their administration, budgeting and planning processes to 
prioritise the community’s basic needs and promote its social and economic 
development. According to the Municipal Demarcation Board (2010), there 
are 278 municipalities in South Africa, consisting of 8 metros (Category A), 44 
districts (Category B) and 226 local municipalities (Category C) that constitute 
local governments structured to perform local government functions. These 
all need municipal finances to perform their functions and pay for services 
provided to them by other institutions and individuals.

The role of a mayor, municipal manager, 
councillors, officials and council

The mayor, municipal manager, councillors, officials and council are expected 
to play an important role in the sound financial management of their 
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municipality. These officials form an integral part of a public institution which 
provides services to its community. To this end the mayor, municipal manager, 
councillors, officials and council have the responsibility of stewardship and 
accountability. Stewardship refers to a steward holding someone else’s assets, 
which implies the acquisition, financing, maintenance and utilisation of such 
assets. Accountability means taking responsibility for a person’s actions to 
someone else, for example, the actions of management, decisions taken and 
the extent to which local choice has been satisfied. To be accountable, a 
municipality has to demonstrate its stewardship and accountability by producing 
financial statements for the revenue and expenditure of that municipality 
(Fourie, Opperman and Scott 2007:414).

Of all these officials in a municipal administration, the municipal 
manager has the most distinct responsibilities to fulfil in the municipality, 
namely to ensure sound financial management and administration by 
accepting responsibility and accountability for all income and expenditure, 
asset management, the discharging of all liabilities, and proper and diligent 
compliance with legislation governing local government. Lastly, the Local 
Government: Municipal Finance Management Act (56 of 2003) requires 
municipal councils to oversee municipal finances in a way that allows them to 
ensure that the mandate to the people they serve can be fulfilled. Legislation 
thus gives a council a mandate to approve the budget and ensure that it is in 
line with integrated development planning.

STRUCTURE OF MUNICIPAL FINANCE

The municipal budget is constructed in the form of set rules called a municipal 
budget structure, which consists of an operating and a capital budget, income, 
and expenditure. The operating budget consists of an estimate of operating 
revenues which will accrue to the municipality and of operating expenditure 
which will be incurred by the municipality over the financial year to which 
the budget relates. The capital budget is an estimate of the capital expenditure 
which will be incurred over the relevant financial year, and the sources of 
finance from which expenditure will be funded (Fourie et al. 2007:96–97). 
Financial reporting and auditing also form a crucial part of the municipal 
finance structure.

Municipal budgets

Any municipal budget should be compiled in consultation with the community 
to meet certain standards. Once the budget has been compiled, it should be 
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implemented to the benefit of service delivery and the community at large. The 
budget is the most immediate important mechanism that is used in giving effect 
to a municipality’s service delivery strategies. In terms of the Local Government: 
Municipal Finance Management Act (56 of 2003), municipalities must work on 
three-year operating and capital budget cycles. The Medium Term Strategic 
Framework (MTREF) is a three-year capital and operating budget that takes 
into account, and is linked to, a municipality’s current and future development 
priorities in accordance with the Integrated Development Plan and other 
finance-related policies such as those relating to the provision of free basic 
services. Municipal budgets are based on accrual accounting, which means that 
transactions must be accounted for in the financial year in which they occur, 
irrespective of whether cash is paid or received in respect of such transactions 
during the financial year. There is a difference between an operating budget and 
a capital budget. These terms are discussed below.

Operating budget
An operating budget normally provides for the day-to-day expenditures of a 
municipality, for items such as salaries, wages, benefits, heat, water, maintenance 
of buildings and infrastructure.

Capital budget
A capital budget plans for the acquisition or rehabilitation of capital assets. It is 
thus used to record the financing sources and expenditures for the acquisition, 
rehabilitation or replacement of the capital assets of the municipality. Generally, 
capital assets refer to the buildings, equipment and infrastructure required by 
the municipality. This includes items such as municipal buildings, arenas, trucks, 
graders, roads, and water/sewerage systems.

Operating income

The revenue or operating income is the principal fund applicable to all 
municipalities into which the main sources of financing available to a 
municipality flow, such as taxation revenue, electricity, water, sewage, and 
refuse removal tariffs, government and other grants, interest on investments, 
traffic fines, minor tariffs, charges and fees, licensing fees and property rates. 
This fund also records the municipality’s everyday operating expenditures. The 
revenue side initially records most of the sources of financing that are eventually 
transferred to the capital fund and the reserve funds. According to Table 1, 
during the first quarter of 2012/13 metropolitan municipalities achieved 24,5% 
or R40,3 billion of their billed and other revenue of the total adopted revenue 
budget of R164,8 billion (National Treasury 2012b:2).
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Operating expenditure

Local government expenditure consists of the day-to-day necessities of the 
operations of the local government and the delivery of services. The operating 
expenditure of a municipality is one of the crucial components which must 
be carefully overseen in order to achieve a clean audit and maintain sound 
financial management. Operating expenditure relates to expenditure incurred 
in connection with the provision of services, or the provision of benefits which 
are immediately consumed, such as the salaries, allowances and remunerative 
benefits of employees, general expenses such as bulk electricity and water, 
rentals, telecommunications, insurance, transport costs, legal costs, repairs 
and maintenance of fixed assets, the depreciation of assets, finance charges, 
contributions to provisions for bad debt and accrued leave entitlements, and the 
appropriation of revenues to capital and operating reserves.

Financial reporting and auditing

Financial reporting and auditing are fundamental to a municipality’s 
sustainability. Accountability is the cornerstone of financial reporting by local 
government. Accountability is predicated on the assumption that communities 
have a right to know and to receive openly declared facts. The facts would 
normally come out of the financial statements and reports of the organisation. 
For the purposes of this article, accountability means a state of being accountable 
or responsible for actions taken, and the liability to be called upon to account 
for or answer questions regarding such actions. According to Meredith and 
Williams (2003:7), the task of financial management involves the monitoring of 
an organisation’s financial position and the task may be divided into three main 
functions, namely, the organisation’s financial position, managing the firm’s 
asset structure, and managing the firm’s financial structure. The fundamental 
objective underpinning the Municipal Financial Management Act (56 of 2003) is 
the development of sound financial management governance in municipalities. 
Unquestionably, financial management governance is built around the 
responsibilities of accountability and regular reporting (Presidency 2012).

The Municipal Financial Management Act (56 of 2003) therefore requires 
regular and accurate financial reporting to the municipal council to facilitate 
an environment in which potential or real financial problems are reported in 
time and in an appropriate manner to allow the council to remedy the situation. 
Financial audits are specifically designed to detect problems in the system of 
internal financial control, any failure to comply with accounting principles and 
standards, or with the reporting requirements set out by the central or provincial/
state government, and misappropriations of funds (Fourie et al. 2007:212).
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Responsibility for internal control

The internal control function is vital in any municipal environment. The 
responsibilities of the various stakeholders for internal control imply that 
management is ultimately responsible for the implementation, compliance and 
ownership of the system of internal control. The members of legislative bodies, 
in their capacity as representatives of taxpayers, exercise governance, guidance 
and oversight. The Auditor-General plays a role in making recommendations 
when any weaknesses in internal control are identified. The audit committee 
should be able to identify and act on instances where management may 
override internal control or otherwise seek to misrepresent reported financial 
results; hence, the independence of the audit committee from management, the 
extent of the committee’s involvement with and scrutiny of activities, and the 
appropriateness of its actions will strongly influence the control environment in 
a municipality.

MUNICIPAL FINANCIAL MANAGEMENT AND 
ADMINISTRATION: SOME CHALLENGES

Municipalities face many challenges in trying to deliver services to the 
community. At present, for most South African municipalities, these challenges 
are overwhelming and need a radical turn-around strategy to correct problems. 
This strategy has to emanate, in the first instance, from the municipalities 
themselves. The financial management challenges in particular have an effect 
on service delivery to urban and rural populations regarding water, electricity, 
sanitation, and housing and refuse collection.

Financial management

Municipal financial management takes into account interconnected management 
aspects such as enhancing the developmental mandate of local government, 
planning and budgeting, a transparent and participatory trajectory, continuous 
capital investment, setting aside money for that capital investment, maintenance 
of and repairs to existing infrastructure, generating revenue, debt collection, 
managing cash and expenditure within the applicable limits. Procurement, asset 
management, reporting and oversight form part of financial management. Without 
effective and efficient application of those processes, municipal challenges may 
become overwhelming. It is crucial to overcome any apparent lack of ethical 
leadership from senior financial managers in order to achieve both proper 
development and sound financial management. At this juncture, South African 
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municipalities face a myriad of financial management challenges, some examples 
of which are discussed below.

The Division of Revenue Act (6 of 2011) originally allocated R65,6 billion to 
local government. This sum was to be divided equitably to local government 
with a share of R34,1 billion, and R31,5 billion was allocated for both direct and 
indirect grants. These allocations were adjusted in December 2011 to reflect 
all additional in-year allocations, new allocations, re-allocations, rollovers 
and technical adjustments to the local government spheres (National Treasury 
2012a:3). The adjustment increased the total baseline for the local government 
conditional grant allocations from R24,7 billion to a revised total of R24,8 billion. 
Of this, R22,6 billion was transferred by the national departments responsible 
for administering local government conditional grants against an allocation of 
R24,8 billion for both direct and indirect conditional grants. This constitutes 
91,1% of the total conditional grants allocated for the 2011-12 financial year 
(National Treasury 2012a:4).

Municipalities receiving direct conditional grants reported an average 
expenditure of 78,5%, or R15,8 billion, of the R20,1 billion allocated 
directly to municipalities (National Treasury 2012a:4). This represents an 
underperformance of R4,3 billion (20,4%) for the municipal financial year. The 
main contributor to underspending was the Public Transport Infrastructure and 
Systems Grants reflecting expenditure of R2,3 billion (48,7%) from the allocated 
amount of R4,8 billion, which accounts for 23,9% of the direct allocation to 
municipalities. Reporting on performance against unspent committed funds 
that were rolled over by municipalities from the 2010-11 allocation to 2011-12 
financial year was very weak (National Treasury 2012a:4). In June 2012, the 
aggregate expenditure for roll-over funds was R360,3 million (14,8%) of the 
R2,4 billion that was approved by the National Treasury to be spent in the 2011-
12 financial year (National Treasury 2012a:4).

Over- and under spending of the operating budget
National Treasury (2012a:4), concedes that over- and underspending of 
operating budgets by municipalities signal challenges regarding financial 
managers’ capacity and leadership in executing programmes within their budget 
and on time. The status of operating budget implementation has been projected 
as follows:

 ! aggregate net overspending of R4,3 billion (1,6%);
 ! aggregate overspending of the adjusted operating budget – R4 billion (1,8%);
 ! aggregate net underspending of R35,2 billion (13,3%) of municipalities’ total 

budgets;
 ! aggregate underspending of the adjusted operating budget – R22,3 billion 

(10,2%); and
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 ! aggregate overspending of the adjusted capital budget – R2,2 billion (4,9%).

Under spending of the capital budget
According to National Treasury 2012a:2), capital budget performance leaves 
much to be desired in that aggregate underspending of the adjusted capital 
budget was R14,8 billion (32,3%) during the in year reporting period. The 
aggregate adjusted capital budget for all municipalities in the 2011/12 financial 
year was R46 billion, of which only R33,2 billion (72,5%) was spent by 30 
June 2012. The aggregate adjusted capital budget for metros in the 2011/12 
financial year was R22 billion, of which metros spent R17,5 billion (79,5%) 
by 30 June 2012, reflecting some of the challenges of planning capital project 
implementation.

Under-/overspending of conditional grants
Municipalities tend to either under- or overspend the conditional grants made 
available for specific purposes. It is further observed that on aggregate, during 
the in year reporting period, municipalities overspent conditional grants by 
R0,8 billion (3,8%), and underspent conditional grants by R5,1 billion (25,3%) 
(National Treasury 2012a:2).

Table 2: National collection rates

 Description 2011–
2012 Budget year 2012–13

R Thousand Audited 
Outcome

Original 
Budget

Q1 Sept 
Actual

YTD 
Actual

Property rates

Service charges

 Service charges – electricity revenue

 Service charges – water revenue

 Service charges – water sanitation

 Service charges – refuse revenue

 Service charges – other

outstanding debtors

Source
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Revenue collections
Table 2 shows the status of revenue collection by municipalities on 30 
September 2012. The table shows that the collection rate was 100,62% (audited 
figure) in the 2011–12 financial year, compared to the 2012–13 first quarter 
figure, which in aggregate stood at 84,14%, indicating underperformance for 
this quarter. However, electricity revenue increased from 81,33% (audited 
outcome) in 2011–12 to 89,59% for the same quarter in 2012–13, and water 
increased from 78,25% (audited outcome) to 86,62% for the first quarter of 
2012–13.

An analysis of the collection rates indicates that although municipalities 
budgeted for a 92,3% collection rate, the aggregate actual collection 
performance against the billed revenue was 84,1%. The fact that some 
municipalities bill yearly property rates in July distorts this analysis. The metros 
budgeted for a 93,6% collection rate and collected 90,9%, whereas the 
secondary cities appear to be collecting billed revenue at a lower rate of 81,9% 
(National Treasury 2012b:2).

Consumer debts
The multiple effects of municipal consumer debt are a matter of public finance 
and intergovernmental fiscal concern. In order to address the problem, 
municipalities and local government policy-makers need to understand the 
extent of this debt and how to manage the related challenges and risks better. 
Municipal consumer debt encompasses late payments for property rates, service 
and other municipal charges, as well as amounts that are deemed irrecoverable, 
according to the Fiscal and Financial Commission (FFC 2012:155). The aggregate 
municipal consumer debts amounted to R87,2 billion on 30 September 2012. 
This gloomy picture is a clear indication that municipalities are facing a serious 
challenge because they fail to collect all billed revenue. Underperformance in 
respect of collections is a significant risk, as it has a direct impact on cash and 
cash equivalents (National Treasury 2012b:2). Table 3, below, shows the state of 
debts on 30 September 2012.

For debtors (by income group) of over 90 days, bills for water amount 
to R18,3 billion (80,2%) of the amounts billed of debts of R22,8 billion), for 
electricity to R7,4 billion (44,4% of R16,6 billion) for property rates to R14,2 
billion (68,7% of R20,7 billion, for sanitation to R6,5 billion (78,5% of R8,2 
billion, and for refuse removal to R5,2 billion (81,8% of R6,4 billion). Other 
outstanding payments amounted to R11,7 billion (94,0% of R12,4 billion). The 
average with regards to debtors by income group of over 90 days is R63 billion 
or (72,6% of R87 billion).

Debtors (by customer group) of over 90 days are government at R3,2 
billion (67,3% of R4,8 billion), business at R9,9 billion (52,7% of R18,9 billion), 
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households at R43,4 billion (78,3% of R55,5 billion) and others at R6,7 billion 
(83,1% of R8,1 billion).

Creditors and accounts payable
In terms of the principles as articulated in the Local Government: Municipal 
Finance Management Act, when a municipality owes money for goods and 
services purchased, the municipality must settle such outstanding amounts 
within 30 days of the date of the invoice or statement, unless it is prescribed 
otherwise. The payment of creditors or accounts payable must be reconciled 
monthly, according to the statements received from the service providers.

Table 4 below reflects the creditors’ age analysis on 30 September 2012. 
It shows that R14,6 billion was owed by municipalities and shows an overall 
decrease of R1,3 billion owed compared to the R15,9 billion reported in the 
fourth quarter of 2011-12. The Free State had the highest percentage of creditors 
outstanding for more than 90 days, at 64,5% of the total outstanding municipal 
creditors, followed by Mpumalanga (at 54%) and North West (at 43,5%) 
(National Treasury 2012b:2).

Auditor-General audit outcomes 2010-11: Challenges

The Auditor-General of South Africa (2012) highlighted fundamental municipal 
finance management and administration problems of interest to the general 
public. These problems need to be addressed to improve public confidence in 
local government systems.

Annual financial statements audited
The essence of the report (Auditor-General of South Africa 2012:17–54) 
regarding the state of the financial statements is the following:

According to the Auditor-General of South Africa (2012:17), the significant 
aspects of the 2010–11 audit outcomes was centred around the overall audit 
outcomes, submission of financial statements and annual performance reports, 
opinions on financial statements, reporting on predetermined objectives, 
non compliance with laws and regulations, supply chain management 
contraventions, human resources management and risks related to the use 
of information. For the purposes of this article, supply chain management 
contraventions, human resources management and risk related to the use of 
information, will not be discussed. The financial reports and accounts and 
in particular financial statements represent published reports and accounts 
of municipalities prepared by Chief Financial Officers and their accountants. 
The data so presented have to comply with relevant legislative requirements, 
accounting standards and reporting practices and other listing requirements 
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if appropriate and thus will qualify for clean audit outcomes (Broadbent and 
Cullen 2003:12). The analysis with regards to the overall audit outcomes painted 
the following picture (Auditor-General of South Africa, 2012:17-18).

Overall audit outcomes
The following information was analysed:

 ! Only 52 (17%) auditees improved on their 2009-10 audit outcomes, while 38 
(13%) regressed.

 ! Less than half of the auditees, 129 (46%), retained a financially unqualified 
audit opinion but made no further progress towards clean audit reports for 
the 2010-11 audit period.

 ! The rate of timely submission of financial statements (80%) and annual 
performance reports (86%) for audit did not improve significantly, compared 
to 2009-10.

 ! The non-submission or late submission of financial statements was the 
highest in the North West (61%) and Northern Cape (34%). Neither province 
had a clean audit report.

 ! Of the auditees, 38 (10%) did not submit annual performance reports for 
audit, and 15 (4%) submitted their annual performance reports after the 
legislated deadline.

 ! The number of financially unqualified audit opinions increased by only 
four auditees to reach 50%. KwaZulu-Natal (87%), Gauteng (76%) and the 
Western Cape (76%), continued to have the highest number of financially 
unqualified audit opinions.

 ! The Eastern Cape and Free State recorded an increase of 13% and 11% 
respectively in financially unqualified audit opinions.

 ! The majority of audit opinions were recorded in the provinces of Limpopo 
and North West. However the auditees were financially qualified because 
the number of financially unqualified audit opinions decreased to 13% 
in Limpopo and to 9% in North West and the prevalence of material 
misstatements in the financial statements audited increased from 85% to 
91% of auditees.

Quality of the financial statements submitted for audit
The Auditor-General reported that as in prior years, many auditees submitted 
financial statements that contained material misstatements in one or more areas 
and only 26 (9%) auditees submitted financial statements that required no 
material adjustments as compared to 49 (15%) auditees in the 2009/10 financial 
year (Auditor-General Consolidated general report on the audit outcomes 
of local government 2010–11:2012:17–18). The report further revealed the 
following challenges:
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 ! Almost half, 147 (49%) auditees, could achieve a financially unqualified audit 
opinion because they used the opportunity provided by the Auditor-General 
of South Africa to correct all misstatements identified during the audit.

 ! Of the 127 (42%) auditees to receive disclaimed, adverse or qualified audit 
opinions, 29% regressed from the previous year and 80 (63%) remained 
disclaimed, adverse or qualified.

 ! Of the auditees, 31 (10%) received disclaimed or adverse audit opinions for 
the past six years – the Eastern Cape (seven), Free State (eight) and Northern 
Cape (seven) account for 71% of such auditees.

 ! Of the auditees that received financially unqualified audit opinions, 60% 
engaged consultants to assist them with accounting-related services and/or 
the preparation of financial statements.

 ! Of the auditees with qualified, adverse or disclaimed opinions, 85% got 
assistance from consultants.

 ! The number of auditees with findings on their reporting on predetermined 
objectives (PDOs) decreased from 274 (84%) in the previous year to 210 
(70%). All provinces’ levels of PDO findings decreased, except the Free State 
and Northern Cape’s. Gauteng remained unchanged and is still the province 
with the lowest level of PDO findings.

 ! Non-compliance with PDO-related legislation decreased by 30%. Of the 
auditees, 60% included findings on the usefulness and reliability of the 
information in their annual performance reports.

Non-compliance with laws and regulations was high: 90% of auditees had 
findings on material non-compliance with laws and regulations. The Auditor-
General reported that non-compliance deteriorated in KwaZulu-Natal, North 
West, Mpumalanga and the Northern Cape, and other provinces such as 
Limpopo, Western Cape, Free State, Gauteng and Eastern Cape showed no 
major improvement. In this regard, unauthorised, irregular, fruitless and wasteful 
expenditure was incurred by 86% of auditees and 84% of the auditees took no 
reasonable steps to prevent such expenditure.

Non-compliance with legislation
An inadequate performance management system has serious implications for 
the implementation of budgets and programmes in municipalities, because 
it may affect a municipality’s capacity for sound financial management and 
administration (Auditor-General Consolidated general report on the audit 
outcomes of local government 2010–11:2012:42). Failure to adopt and 
implement a performance management system was reported for 37% of 
auditees. There were no mid-year budget and performance assessments by 
30% of auditees, and 20% of auditees omitted reports on performance against 
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predetermined objectives, indicators and targets from annual performance 
reports. Moreover, in these reports, 30% of municipalities did not disclose 
the measures taken to improve performance. The Auditor- General expressed 
concern that no performance audit committee was in place for 27% of auditees, 
and that for 20%, the performance audit committee did not function as 
prescribed in legislation. Furthermore, internal audits by 37% of auditees did 
not include performance measures.

Unauthorised, irregular, fruitless and wasteful expenditure
It was reported that the accounting officers of 84% of auditees did not 
ensure that reasonable steps were taken to prevent this type of expenditure. 
Lovemore and Brümmer (2003:7), maintains that managers plan, organise, 
direct and control activities to achieve the goals; both financial and non-
financial information; required. In the light of the above, financial objectives are 
established as an offshoot of the organisation’s overall objectives, either as part 
of a cohesive plan, or arising from implied understanding of the organisation’s 
overall purpose. To this end, such financial objectives can be established by 
management only with sound, relevant and timely information. The extent of 
this expenditure and non-compliance by the accounting officers is indicative 
of an environment where incurring unauthorised and irregular expenditure 
has become the norm, rather than the exception. A total of 234 auditees 
incurred R11 billion as unauthorised and irregular expenditure. Alarmingly, a 
R2 billion decrease in the amount of unauthorised expenditure does not signify 
an improvement, because the decrease was mostly achieved by the fact that 
Gauteng’s unauthorised expenditure decreased by R1,7 billion, because R1,5 
billion of the 2009-10 unauthorised expenditure was an exception relating to 
the 2010 World Cup expenses. The North West’s unauthorised expenditure 
decreased by R1,3 billion, since fewer auditees were reported on because 
of outstanding financial statements. The number of auditees that incurred 
unauthorised expenditure remained the same, at 55% of auditees, which is a 
further indication that there was little improvement overall. R3,8 billion (88%) 
of the unauthorised expenditure was incurred due to overspending of the 
budget as a result of weak budgetary controls, which was also identified as a 
prevalent and material non-compliance finding (Auditor-General Consolidated 
general report on the audit outcomes of local government 2010-11:2012:48–
52). Table 5, below reflects the unauthorised, irregular, fruitless and wasteful 
expenditure.

To this end, the overall amount for overspending decreased, but only as a 
result of the Gauteng and North West anomalies. The biggest over spender was 
the Free State, at R1,3 billion. The highest incidence of overspending was found 
in the Northern Cape (86%), Free State (77%) and Eastern Cape (59%). Auditees 
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tended to fare better in detecting unauthorised expenditure, as is evident 
from the financial statements and budget reporting, but 48% of unauthorised 
expenditure was identified by the auditors. Unauthorised expenditure invariably 
means that money for some programmes was diverted to fund others, which 
ultimately affects service delivery in terms of the performance objectives set for 
a given year (Auditor-General of South Africa 2012:54).

Fruitless and wasteful expenditure continued to increase. It was incurred by 
half the auditees and across all provinces. The worst lawbreaker was the Free 
State, at R115 million. Late payment of creditors, which was raised as a material 
and prevalent form of non-compliance, caused the most fruitless and wasteful 
expenditure. The audits showed that this stemmed from weak internal controls 
and insufficient care given to protecting public money.

Cross-cutting problems of non-compliance with laws and regulations
The Auditor-General of South Africa’s (2012) audit outcomes report noted 
problems regarding non-compliance with legislation in municipalities. Table 6 
reflects cross cutting challenges.

Table 6 shows the following transversal issues in municipalities or auditees 
(Auditor- General of South Africa 2012:48-49)

 ! Unauthorised, irregular, fruitless and wasteful expenditure nationally averages 
84% (Northern Cape 95%, Eastern Cape 94%, North West 91%, Free State 
89%, Limpopo 87%.)

Table 5: Unauthorised, irregular, fruitless and wasteful expenditure

Financial years 2009–10 2010–11

Unauthorised expenditure R6,3 billion R4,3 billion

 

 

Irregular expenditure R4,7 billion R10 billion

 

 

 

Fruitless and Wasteful expenditure R253 million R260 million

 

 

Source Auditor-General of South Africa 2012:51: Consolidated general report on the audit outcomes of local government 2010–11
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average 77% (North West 100%, Northern Cape 95%, Free State 93%, 
Eastern Cape 85%, Limpopo 83%).

 ! Procurement and contract management nationally averages 70% (North 
West 91%, Northern Cape 90%, Limpopo 83%, and Free State 81%).

 ! Other expenditure management issues nationally average 46% (Free State 
78%, Eastern Cape 70%, Limpopo 67%, and North West 64%).

 ! Strategic and performance management issues nationally average 43% 
(Mpumalanga 95%, North West 73%, Free State 63%, Eastern Cape 57%).

 ! Lack of performance by audit committees and the nationally averaged 40% 
(North West 91%, Free State 78%, Limpopo 57%, Eastern Cape 46%).

 ! Other annual financial statement, performance report and annual report 
issues showed that national was average 39% (Northern Cape 71%, North 
West 64%, Eastern Cape 56%, Western Cape and Free State 52%).

 ! Budgets and expenditure management issues nationally average 38% 
(Northern Cape, 71%, Free State 67%, Eastern Cape 61%, North West 55%).

CONCLUSION

The financial resources available in any municipality are limited, but have to 
provide as many as possible of the services required by the local community, 
despite financial constraints. The revenue and expenditure management, 
particularly the sound financial management capacity of a municipality, determine 
its ability to contribute to poverty reduction and economic development. 
Thus, any weaknesses in financial management are likely to be reflected in the 
emergence of other long-term governance challenges in the municipality which 
may lead communities to complain of a lack of adequate delivery of services.

The challenges indicated in this study pose a number of potential risks 
related to the current state of municipal finances – bulk services, contractors 
and suppliers may not be paid on time; repairs and maintenance are invariably 
amongst the first expenditures cut, placing service delivery at risk, with severe 
implications for future revenue or income; procurement opportunities that 
could be exploited through the implementation of bulk services and contractor/
supplier partnerships could be lost; staff morale may be affected if salaries are 
not paid on time and strikes may ensue; outstanding payments could result in 
resources being lost that could be used to improve the living conditions of the 
poorest of the poor; and a greater need for greater cross-subsidisation from 
wealthier households and business may arise, potentially overburdening the 
existing tax base. When the legal framework for the preparation and submission 
of annual financial statements is disregarded, the quality of the information 
presented is poor, which is both offensive and injurious to the general public.
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The work done by the National Treasury and the Auditor-General is 
commendable, but these two institutions cannot work alone, if they do, they 
are unlikely to achieve much, despite their excellent efforts to improve the 
local government environment. South Africa needs the national department 
dealing with local government to ensure that the performance management of 
municipal managers and the chief financial officers and other senior managers 
is tightened up considerably to turn financial management and the state 
municipal finance around and to keep them going in the right direction. It 
would be most appropriate if government can enact a legislation to commit 
councillors, audit committees, oversight committees to sign performance 
contracts to prevent poor financial performance and service delivery in 
various municipalities.
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