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The purpose of the article “Resilience thinking and the evolution of collaborative 
environmental governance in the Western Cape” authored by Kobus Müller, 
is to explore resilience thinking in practical governance settings by focussing 
on emerging patterns and characteristics of the evolving collaborative 
environmental governance models in the Western Cape. The biodiversity 
hotspot of the Western Cape Province is used as a case study and the article 
commences with a theoretical point of departure where the emerging paradigm 
of resilience as a new approach to managing resources is described. Secondly, 
the shift from government as central actor to the multi-stakeholder governance 
paradigm is introduced and thirdly, its impact on approaches to natural resource 
management is explored, focusing specifi cally on adaptive co-management as a 
governance approach (Müller 2014).

Walker and Salt in Müller (2014) argue that in contrast to the “business 
as usual” approach, attempts to control natural resources for optimum 
production and short-term economic gain through greater intensifi cation and 
higher effi ciencies, a resilience approach, could assume an uncertain socio-
ecological context and that aims to achieve sustainable long-term delivery of 
environmental benefi ts linked to human wellbeing. According to Müller, the 
question that needs to be asked is “what, if anything, is the signifi cance of the 
emergence and proliferation of collaborative environmental governance models 
in the Western Cape Province of South Africa from a resilience perspective?” 
The author provides a number of refl ective answers to the question posed.

According to Danie Meyer government’s role in development is to remove 
barriers for development and show strong leadership and co-ordination with 
effective service delivery. Successful developmental government needs to have 
capacity and skills which could lead to increased service delivery. Meyer is of the 
opinion that political stability and commitment is just as important as economic 
and social stability (Meyer 2014). The article identifi es twelve factors which are 
required for the creation of an enabling environment at the local government 
level. It is accepted that other spheres of government will assist and co-operate 
with local government regarding some of the identifi ed factors. Meyer states that 
“Developmental local government needs to achieve the following goals, namely 
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to improve quality of life, create more accessible economic opportunities, build 
capacity, reduce poverty and improve community development” (Meyer 2014). 
The Fezile Dabi District Municipality is used to describe “Local government’s 
role in the creation of an enabling developmental environment” (Meyer 2014).

In their article, “Methodological preparation of Public Administration Scholars 
in South Africa” Kobus Wessels and Xolile Thani postulate that “universities’ 
methodological preparation of students is blamed for the poor state of South 
African Public Administration research” (Wessels and Thani 2014). The article 
investigates the kind of research preparation provided by the three South African 
universities which publish the most Public Administration peer-reviewed articles. 
The assessment done revealed that students/scholars are mainly prepared for 
quantitative research which is not related to the methodological preferences of 
the scholars affi liated to these institutions as evident when reporting research in 
published articles. The article provides suggestions on how the preparation of 
students can be improved as scholars do not necessarily utilise the methods and 
techniques taught.

The aim of the article, ”Anti-neo-liberal social movements within the context 
of South African Municipalities” is to critically analyse neo-liberalism and the 
recent growing anti-neo-liberal social movements in South Africa with reference 
to municipalities. According to the emerging researcher, Ntsikelo Breakfast 
(2014), anti-neo-liberal social movements arose throughout the country post-
1996 to resist the existing neo-liberal economic framework. The article examines 
the neo-liberal model of development from a political economy approach with 
respect to South Africa’s municipalities. Breakfast argues that both the political 
and economic elites are using state resources for self-enrichment at the expense 
of the poor.

Vikinduku Mnculwane and Henry Wissink explore the diffi culties still 
experienced by developing countries to successfully implement various policies 
in the article “The regeneration of the case study methodology to understand 
the complexities of policy implementation – a paradigmatic proposal”. 
According to the authors, a comprehensive theory to understand policy 
implementation seems not to exist, but if individual and comparative policy 
cases are to be considered, “… a proposed simplifi ed framework may pave the 
way to improved understanding of the nature of policy implementation success 
or failure” (Wissink and Mnculwane 2014).

Frederik Uys provides suggestions for an integrated ethical framework in 
his article “Strategies to enhance ethics within the public sector: an integrated 
ethical framework”. His article provides a theoretical and practical framework 
which could accommodate unethical conduct from a horizontal and vertical 
perspective. The three main functional components of an effective ethical 
framework as prescribed by Beth and Bertók in Uys (2014) namely guidance, 
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management and control and evaluation, are described in the article. According 
to Uys (2014) “A technical and compassionate integration framework of 
ethical conduct (multidimensional) should be applied in public institutions. 
This framework will give public institutions and offi cials a comprehensive and 
simultaneously focused view of ethical enhancement strategies”.

Emerging researcher Noluthando Matsiliza describes the theoretical 
approaches and application of participatory evaluation through a literature 
review. In her article “Integrating participatory elements into evaluation 
strategies in South Africa”, she identifi es various experiences that could equip 
evaluators with an understanding of participatory evaluations that could assist 
in addressing the needs of the South African society. Matsiliza (2014) states that 
“the postulations of participatory evaluation based on theoretical and practical 
experiences provide logical grounds for the inclusion of participatory elements 
to improve the practice of monitoring and evaluation of public programmes in 
the South African public sector”.

Lastly, Melody Brauns and Malcolm Wallis’s article links to the Wissink and 
Mnculwane article, as it also explores issues relating to policy implementation. 
The public health sector is used as a case study and the article aims to show 
“that close linkages exist between policies and performance, and adoption of 
a policy without examining, and acting upon, issues related to performance 
can be a signifi cant reason for the failure to implement” (Brauns and Wallis 
2014). The article “Performance management and public policy: the case of 
the health sector in South Africa” focuses on changes that are aimed at greater 
equality of provision which are under way in South Africa’s public health sector. 
“The present system of fi nancing healthcare in South Africa is skewed. There 
needs to be universal coverage for all South Africans, not just those who can 
afford private healthcare” (Motsoaledi in Brauns and Wallis 2014). Brauns and 
Wallis provide an overview of the National Health Insurance system and also 
ask where the funding will come from. The Montebello Hospital is used as a 
case in point.
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ABSTRACT

To cope with complex environmental governance realities, new innovative 
models of collaborative governance or co-management have emerged in 
South Africa over the last 15 years. Resilience – defi ned as the capacity of a 
system to absorb disturbance and still retain its basic function and structure – 
is dependent on the system’s adaptive capacity or its ability to reorganise 
and renew itself in the face of change. A concept growing in importance for 
understanding, managing and governing complex socio-ecological systems 
is that of resilience. Increasingly, collaborative governance is also combined 
with learning-based approaches such as adaptive management, formulated 
originally to deal with complexity and uncertainty.
 In the Western Cape in the globally threatened biodiversity hotspot of 
the Cape Floral Kingdom, institutional innovation has also fl ourished in 
the environmental governance arena. This article focuses on a selection 
of these new collaborative governance models and will attempt to 
analyse and understand their evolution from a resilience perspective. 
In conclusion, some observations and refl ections will be offered on the 
practical implications of applying resilience thinking to collaborative 
governance settings and the possible insights we can gain from this.

“The adaptive capacity of a social-ecological system is enhanced when 
complex issues can be dealt with by a network of loosely connected 
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stakeholders located at different levels of society. Such a dynamic structure 
allows for fl exible coordination and cross-scale responses to solving 
problems because there is experimentation combined with networking of 
knowledge, creates the diversity of experience and ideas for solving new 
problems. It stimulates innovation and contributes to creating feedback 
loops at different scales”.
 Walker and Salt (2006)

INTRODUCTION

The notion of resilience – defi ned by the Resilience Alliance (2013) as “the 
capacity of a system to absorb disturbance and still retain its basic function 
and structure” – is seen as an emerging paradigm for understanding, managing 
and governing complex socio-ecological systems. Over a period of 15 years 
collaborative environmental governance or co-management has come to 
the forefront in South Africa. In the Western Cape in the globally threatened 
biodiversity hotspot known as fynbos or the Cape Floral Kingdom, (WWF 
2013), institutional innovation has also fl ourished with a proliferation of new 
collaboratives coming into being since the mid-1990s.

The purpose of this article to explore the possible implications and meaning 
of resilience thinking in practical governance settings by focussing on the 
emerging patterns and characteristics of the evolving collaborative environmental 
governance models in the Western Cape. Firstly as the theoretical point of 
departure, the emerging paradigm of resilience as a new approach to managing 
resources and of understanding the world is described. Secondly the shift from 
government as central actor to the multi-stakeholder governance paradigm is 
introduced and, thirdly, its impact on approaches to natural resource management 
is explored focusing specifi cally on adaptive co-management as a governance 
approach. In conclusion, the biodiversity hotspot of the Western Cape Province 
will be used as a case study, and some observations and refl ections will be offered 
on the implications of applying resilience thinking to collaborative governance 
settings and the possible insights we can gain from this.

THEORETICAL POINTS OF DEPARTURE

Resilience thinking

According to Walker, Anderies, Kinzig and Ryan (2004), C.S. Holling introduced 
the concept of resilience in 1973. The notion of resilience, according to Folke, 
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Carpenter, Walker, Scheffer, Elmqvist, Gunderson and Holling (2004:575) has 
grown as an important concept to understand complex linked systems of people 
and nature, as well as its implications for management and governance. The 
emerging paradigm of resilience is seen as a new approach to manage resources 
and of understanding the world and as alternative to the “business as usual” 
scenario. This rethink was necessitated by the realisation that communities, 
ecosystems and landscapes increasingly display a lack of capacity to provide the 
goods and services necessary for the planet’s wellbeing. In contrast to “business 
as usual” attempts to control natural resources for optimum production and 
short-term economic gain through greater intensifi cation and higher effi ciencies, 
a resilience approach assumes an uncertain socio-ecological context and aims 
to achieve sustainable long-term delivery of environmental benefi ts linked to 
human wellbeing (Walker and Salt 2006).

The central building block of resilience thinking, according to Resilience 
Alliance (2010:6), is the concept of a social-ecological system (SES). A SES 
being a complex adaptive system is able to exist in more than one kind of stable 
state where ecological, cultural, political, social, economic and technological 
components interact and change continually through different cycles. The key 
to sustainability lies not in optimising isolated components of the system, as 
the outcome of doing that has the effect of increasing the vulnerability of the 
system to shocks and disturbances. It lies instead in enhancing the resilience 
of social-ecological systems, where resilience is the capacity of a system to 
withstand shocks without losing its basic function and structure (Walker and 
Salt 2006).

A system which has lost its resilience can be driven by shocks and 
disturbances across a threshold into a new state or regime, becoming a system 
with a different identity, whereas a resilient system can withstand disturbance 

Figure 1: Thresholds – The ball-in-a-basin metaphor

Source: Resilience Alliance 2013.
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and will not change into a different system regime by crossing the threshold 
(Resilience Alliance 2013). The metaphor of a ball in a basin is useful illustrating 
the threshold model (Figure 1).

The shape of the basin is always changing as external conditions change and 
so is the position of the ball. The ball represents the current state of the system 
and the basin the set of possible states the system can be in and still retain 
the same structure and function. Beyond some threshold as represented by 
the edge of the basin, the system tends towards a different state of equilibrium 
when the feedbacks that drive the system change and when the ball crosses the 
edge into a new basin with a different structure and function. In the metaphor 
resilience is all about the distance between the ball and the edge of the basin, 
and the size and shape of the basin of attraction. In other words the resilience of 
the system is its capacity to absorb change and disturbances and still retain its 
basic structure and function (Walker et al. 2006).

The dynamics of SESs can be explored using the various phases of change. 
The adaptive cycles are characterised by four principal phases, namely (i) 
growth or exploitation (r); (ii) conservation or organisational consolidation (K ); 
(iii) release or creative destruction (omega); and (iv) renewal or reorganisation 
(alpha) (Resilience Alliance 2013). (see Figure 2).

Figure 2: Adaptive cycles

Source: Walker and Salt 2004.
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The fi rst two phases (r and K ) form a familiar, slow and fairly predictable 
pattern of development called the “forward loop”, while the omega and alpha 
phases constitute a less familiar, unpredictable and more rapid “back loop” of 
reorganisation (Holling 2004). The disturbances that periodically punctuate 
the adaptive cycle break down stability and predictability, but this releases 
resources for innovation and reorganisation (Resilience Alliance 2013). The 
system behaves in a different manner responding to changes in the strength of 
the internal connections, fl exibility and resilience as its move from one phase to 
the next (Walker et al. 2006).

Walker et al. (2006) also point out that the different cycles operate at different 
scales and that linkages across scales are very important since what happens on 
one scale can infl uence or drive events at other scales. A system is embedded 
in a hierarchy of linked adaptive cycles (referred to as panarchy) operating at 
different scales in both time and space. The system’s structure and dynamics 
at each scale are driven by a small set of key processes. This linked set of 
hierarchies governs the behaviour of the whole system (Holling 2001:390).

A resilient system is dependent on its diversity: the diversity of different 
functional groups of actors or functional diversity, – actors that do different 
things in the SES – contributes to a system’s performance. On the other hand, 
a variety of actors within a functional group but with different ranges of 
responses to disturbances contribute to the system’s response diversity, because 
redundancy increases the resilience of its performance (Walker and Salt 2006). 
According to the authors, a distinction should also be made between general 
and specifi ed resilience. The latter occurs when the focus is on specifi c key 
slow variables which might or have already exhibit threshold effects such as 
the effect of fi res on vegetation. But optimising for one form of resilience can 
reduce other forms of resilience. It is also important to maintain the general 
capacities or general resilience, of a social-ecological system to allow it to 
absorb unforeseen disturbances, such as those disturbances you have not even 
thought of.

According to Walker and Salt (2006), several factors play an important role 
in maintaining resilience:

 ! diversity in all forms should be promoted and sustained as a source of future 
options;

 ! acknowledging slow variables and the thresholds that lie along them could 
facilitate the possibility of increasing the space of the desirable regime to 
enable the system to absorb more disturbances;

 ! building social capital to increase the adaptability of people to respond 
together and effectively to disturbances;

 ! innovation: embracing change, experimentation, learning and locally 
developed rules;
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 ! overlap in governance by including “redundancy” in the governance 
structures of institutions, and a mix of common and private property with 
overlapping access rights;

 ! diversity: the more variations available to respond to shocks, the greater the 
ability to absorb them, whereas a lack of diversity limits options and reduces 
capacity to respond to disturbances;

 ! modularity: refers to the degree to which the components of a system are 
linked as shocks travel rapidly through these highly connected systems, 
whereas loosely linked modules allows individual modules to keep 
functioning when other modules fail and the system as a whole has a chance 
to self-organise. A degree of modularity therefore increases the system’s 
resilience;

 ! tightness of feedbacks: refers to the time and strength with which the 
consequences of a change in one part of the system are felt in other parts 
and responded to – centralised governance delays and therefore weakens 
feedbacks, the chance of crossing a threshold is increased without detecting 
it in a timely fashion, whereas the opposite case of decentralised governance 
with local social networks improves resilience because of the increased 
tightness of feedbacks and the shortening of feedback times.

These factors serve as pointers to describe the characteristics of a SES which 
contribute to the resilience of the system. The implications for actors to manage 
the resilience in a system are summarised in Table 1.

The notion of adaptability is used to capacity of the actors to manage resilience 
which, according to Walker and Salt (2007), might entail (i) moving thresholds; (ii) 
moving the current state of the system away from a threshold; or (iii) making a 
threshold more diffi cult to reach. The pointers summarised in Table 1 provide 
a framework which can be utilised to assess the resilience of a socio-ecological 
system as actors have to develop an understanding of the system before 
management interventions or governance model can be designed or adopted.

In the next section some of the important trends and concepts applicable to 
collaborative environmental governance will be described and defi ned.

The changing role of government –
from regulation to collaboration

The emergence of collaborative environmental governance models could best be 
understood against the context of how the role of government has changed in 
three decades in the face of factors such as the tension between centralising and 
decentralising forces, the dynamic nature of the modern world with its endemic 
uncertainty, and the ‘fragmentation’ in policy and institutional terms of our society’s 
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increasing complexity and uncertainty. This is aptly described by the notion that 
we have reached the ‘limits to governance’ (Carley and Cristie 2000:141).

The rapid changes which are threatening to overwhelm bureaucracy with 
its command and control attributes as we know it were predicted by Bennis 

Table 1:  Summary of the implications of resilience thinking for understanding 
and governing socio-ecological systems

Paradigm •  view socio-ecological systems as complex adaptive systems which 
are constantly changing and adapting to a changing world.

Context •  understand the history of the system.

Drivers
•  appreciating what’s driving and confi guring the system of interest;
•  identify the key slow variables driving the system;
•  identify where the system is heading.

Thresholds

•  envision a system in relation to its thresholds;
•  identify the forces which are driving the system towards the threshold;
•  identify the system’s important feedbacks which under 

certain conditions are likely to change;
•  identify whether approaching a threshold beyond 

which it will be in a new regime;
•  ask which management interventions can infl uence either the shape 

of the basin or the position of the system within the basin.

Adaptive Cycles
•  envision the system as a set of linked adaptive cycles;
•  identify the phase of the adaptive cycle the 

system is currently moving through.

Panarchy

•  place the system in the adaptive cycle at the 
scale you are most interested in;

•  investigate what is happening at the other scales 
(above and below) the scale of interest;

•  identify the linkages between these scales.

Governance

•  design or modify existing governance systems so that key intervention 
points can be addressed at the appropriate scales and times;

•  acknowledge that there is a cost to maintaining resilience in 
terms of trade-offs between short-terms gains versus long-term 
persistence and reduced costs from crisis management;

•  recognise when a system has already moved into an undesirable 
regime and that transformation is the only option to minimise 
transaction costs and increase the likelihood of success;

•  be aware that simplifying the system for increase in effi ciency reduces 
the system’s diversity and possible responses to disturbances, and 
that the system becomes more vulnerable to stresses and shocks;

•  devise incentives for change rather than maintaining 
the status quo when systems are in trouble;

•  ask how one can build resilience and adaptive capacity generally 
to increase the ability of the system to cope with external shocks.

Source: Synthesised from Walker and Salt (2006).
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(1967:238-242) over 40 years ago in his well-known essay “Organisations of the 
Future”. He predicted the decline of the bureaucracy, which would gradually 
be replaced by new organisational forms that will be formed and shaped to 
cope with the core problems of integration, distribution of power, collaboration, 
adaptation and revitalisation.

The shift that has taken place in how we try to cope with public problems is 
signifi ed by using ‘governance’ instead of ‘government’. As the knowledge and 
information required to solve public problems is not available to any single public 
or private actor, no actor can dominate a particular governing model unilaterally. 
The role of government has therefore changed to facilitating the formation of 
appropriate arrangements such as partnerships for taking co-responsibility 
between different groups of actors for dealing with management problems. The 
new reality of public problem solving therefore lies in its collaborative nature 
in pursuing public purposes and with government relying more and more on a 
variety of third parties to address public problems (Salamon 2002:8).

Trends and approaches in natural resource management

The general shift to the governance paradigm also impacted on the natural 
resources sector. It could be argued that the environment, being a prime example 
of a complex or “wicked” public problem, led to the pioneering of some novel 
and innovative approaches. There are two prominent ideas or approaches that 
stood out in this regard, namely the notion of adaptive management and the 
focus on collaboration.

Adaptive management
According to Allen, Fontaine, Pope and Garmestani (2010:1340), C.S Holling 
fi rst introduced the concept of “adaptive management” in 1978. If one considers 
ecosystems as complex systems, then adaptive management of natural 
resources is a “learning by doing” approach that emphasises learning through 
management. The philosophical point of departure is that managers and policy 
makers must act despite the uncertainty of incomplete knowledge or that 
knowledge we think we have could actually be wrong. Adaptive management 
fi rst focussed on ecosystems but has increasingly embraced the importance 
of the human dimension with its necessity of cooperation among a range of 
stakeholders and institutions (Pahl-Wostl, Craps, Dewulf, Mostert, Tabara and 
Taillieu 2007).

Collaboration
The terminology used in the literature to describe the collaborative nature of 
new approaches to natural resource management is confusing. Multi-party 
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natural resource management projects, programmes or decision-making 
processes using participatory approaches are described and defi ned by a variety 
of concepts. However, the two dominant narratives are those of collaborative 
natural resources management and co-management.

Using the collaborative natural resource management narrative, Magerum 
(2008:487) notes that several common characteristics are highlighted in the 
literature on collaboration. Firstly, a wide range of stakeholders is involved. 
Secondly, the participants are engaged in a creative and intensive process of 
consensus building. Thirdly, it strives towards reaching consensus on problems, 
goal and proposed actions. Finally, a sustained commitment to problem solving 
is required. Similarly, Heikkila and Gerlak (2005:583) defi ne collaborative 
resource management as the process when diverse stakeholders representing 
both government agencies and resource users work together to resolve 
shared problems.

Carlsson and Berkes (2005:70) argue that co-management systems should be 
understood as governance structures. These structures may be composed of a 
whole range of other public and private actors (including government, NGOs, 
commercial interests as well as local resource users) coupled to one another by 
a signifi cant number of relations.

According to Carlsson and Berkes (2005:67), some common underpinnings 
characterise the defi nitions and conceptualisations of co-management in the 
literature. Firstly, the concept of co-management is explicitly associated with 
natural resources management. Secondly, co-management is regarded as a 
partnership between private and public actors. Thirdly, co-management is seen 
as a process that takes place along a continuum and not a fi xed state. Similarly, 
Borrini- Borrini-Feyerabend, Pimbert, Farvar, Kothari and Renard (2004:69) 
describe co-management of natural resources as “a partnership by which two 
or more relevant social actors collectively negotiate, agree upon, guarantee and 
implement a fair share of management functions, benefi ts and responsibilities 
for a particular territory, area or set of natural resources”.

For all practical purposes these two narratives may be considered to be 
synonymous and are used interchangeably to refer to multi-party environmental 
governance systems working together towards shared problem solving. But some 
authors such as Heikkila and Gerlak (2005:583) argue that co-management defi ned 
as the sharing of power and responsibility between the state and local resource 
users might be too simplistic as collaborative natural resource management are 
in most instances more complex and sophisticated than might be concluded 
from the mainstream image. On the other hand, as pointed out by Carlsson and 
Berkes (2005:67), co-management is explicitly associated with natural resources 
management, which makes the qualifi cation of “natural resources” when using the 
collaborative natural resource management narrative, unnecessary.
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From adaptive management to adaptive co-management or 
adaptive collaborative natural resources management
An interdisciplinary response that blends the two narratives of adaptive 
management and collaborative management emerged in the form of adaptive 
co-management. Cundill and Fabricius (2010) argue that combining the 
strengths of the two narratives through a focus on adaptive learning and the 
linkages between actors and organisations operating at multiple levels, adaptive 
co-management evolved in a governance-based approach to the management 
of complex adaptive systems. Alternatively, taking Heikkila and Gerlak 
(2005:583) view one can argue that collaboration is implied in the defi nition 
of “governance”. Therefore adaptive natural resource (or environmental) 
governance could suffi ce according to Allen et al. (2011:1343) as “a form of 
governance that incorporates formal institutions, informal groups/networks 
and individuals at multiple scales for purposes of collaborative environmental 
management” which operates through power sharing and taking co-
responsibilities while a collaborative participatory process is promoted.

The implications of resilience thinking and the adaptive co-management 
approach will be explored in the next section using examples of practical 
collaborative governance settings by way of a case study.

CASE STUDY FROM THE WESTERN CAPE

In this section the focus will fall on the emergence of collaborative 
environmental governance models in the Western Cape. As a point of departure 
the governance models will be contextualised in terms of the signifi cance of the 
natural resources against the background of a changing institutional landscape.

Biodiversity in the Western Cape Province

South Africa is world renowned for its diverse natural landscapes and richness 
in biodiversity. The smallest of the world’s six fl oral kingdoms is the fynbos or 
Cape Floristic Region (CFR). Fynbos occurs predominantly within the Western 
Cape Province and is the only fl oral kingdom confi ned within a single country. 
This region houses more than 9 000 plant species, nearly half of South Africa’s 
total biodiversity (Younge and Fowkes 2003:15). With more than 1 700 species 
considered threatened or endangered, fynbos is considered to be one of the 
world’s most threatened biodiversity hotspots (WWF 2013). Most (80%) of the 
priority areas fall outside of existing statutorily protected areas and are mostly on 
privately owned land (CWCBR 2013). The traditional governmental response of 
acquiring land by buying or expropriating it, and then conserving and managing 
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it as nature reserves is thus no longer a feasible policy option and alternative 
approaches are being sought.

Context

The restructuring of the public sector and the transformation of the institutional 
landscape in South Africa after the establishment of constitutional democracy 
in 1994 was also characterised by the increasing use of the term ‘governance’. 
A key trend in natural resource management in South Africa over the past two 
decades has been the emergence of collaborative partnerships and other novel 
governance forms incorporating different stakeholders. This trend was facilitated 
by the lack of capacity at the local level, and limited state capacity and resources 
to implement environmental management policies effectively. It was also 
encouraged by an openness and willingness after 1994 to experiment with new 
ideas, coupled with international support and sharing of “best practice” models.

The emergence of new environmental governance models

To illustrate some of the South African experiences and experimentation 
with novel environmental governance models, a selection of examples of 
organisational innovation based on differences in process and form have been 
selected from the variety of collaboratives which have emerged from 1995 in 
the Western Cape Province.

The Breede-Overberg Catchment Management Agency (BOCMA) is only 
the second catchment management agency (CMA) to be established in South 
Africa (and the fi rst in the Western Cape) as a new breed of primary water-
resource management, catchment-based institutions to be established in the 
different water management areas (WMAs) (Müller 2007:54-55). The CMA 
is a legal entity mandated by law, headed by a governing board, which must 
be representative of all the relevant stakeholders in its particular WMA, such 
as local authorities, water user associations and conservation groups. It must 
facilitate decentralised decision-making based on a participatory approach 
to water-resource management through the involvement of stakeholders. A 
CMA can choose the organisational model ranging from various hybrids of 
decentralised/networking/outsourced at the one end of the continuum to 
centralised in-house arrangements most appropriate to its area at the opposite 
end (Müller 2007:54–55; BOCMA 2013).

While BOCMA is an example of a government-led collaborative, the three 
biosphere reserves in the Western Cape – out of seven in South Africa – 
were championed by civil society. They are Kogelberg (KBR), the Cape West 
Coast (CWCBR) and Cape Winelands Biosphere (CWBR) Reserves. The KBR 
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is the fi rst of South Africa’s biosphere reserves, which was established as a 
biodiversity hotspot in 1998 when international conservation status was 
awarded by UNESCO. The biosphere reserves are managed by a not-for-
profi t company steered by a member-elected board of directors (public and 
corporate). The directors have individually allocated portfolios and are advised 
by a standing technical committee. The boards are supported by full-time 
staff – where the reserves have been successful in obtaining funding–and they 
facilitate liaison between stakeholders. The implementation of strategic and 
business management plans takes place mostly through other implementing 
agencies and partnerships (Müller 2007:50–51; KBR 2013; CWCBR 2013; 
CWBR 2013).

Arguably the most signifi cant, successful and internationally acclaimed 
conservation programme in South Africa’s history is the Working for Water 
(WfW) programme, which was launched in 1995. The name of the programme 
captures its focus on job creation by protecting water resources threatened 
by invasive alien plants. The multi-departmental governmental initiative is 
governed by a WFW Board through an Executive Committee representative 
of seven national departments on behalf of a Management Committee 
representing the key partners. The programme is executed through partnerships 
with implementing agencies which are funded through a budget of R4 billion 
to implement more than 300 WfW projects countrywide on a contractual 
basis, utilising emerging contractors while providing training and employment 
opportunities for upwards of 20 000 people (Müller 2007:49–50; DWA 2013).

An example of a network model is Cape Action for People and the 
Environment (CAPE) formally established and institutionalised through a 
memorandum of understanding signed between 21 governmental, scientifi c 
and civil society stakeholders in 2001 to implement a strategic plan developed 
in response to the threat to the Cape Floristic Region. Its governance structure 
consists of the CAPE Co-ordination Committee, supported by a co-ordination 
mechanism, the CAPE Co-ordination Unit hosted by the South African National 
Biodiversity Institute. The fi nancial resources to implement the plan are solicited 
from various international funding agencies and other donors, and executed by 
implementing agencies on a project-by-project basis (CAPE 2013).

A public-private partnership (PPP) between the government and the 
commercial forestry sector was established in 2003 under the name of Working 
on Fire (WoF) to create an effi cient and effective nationally co-ordinated fi re-
fi ghting network by pooling and sharing resources. WoF operates as a Section 
21 not-for-profi t company in partnerships with other fi re-fi ghting agencies, 
including conservation agencies, district and local municipalities, and the 
forestry industry through a nationwide system of fi re bases where fi re-fi ghting 
crew are stationed, and with operations coordinated by dispatch and co-
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ordinating centres in each of the eight fi re-prone regions of the country reporting 
to a National Co-ordinator linked to the National Disaster Management Centre. 
WoF is funded on a ‘user pays’ basis, except where the fi re has spread and 
the property and lives of the general public are threatened, in which case it 
is funded by public money through the National Disaster Management Fund 
(Müller 2007:52–53; WoF 2013).

A more informal example of collaboration is the Upper Breede Collaborative 
Extension Group (UBCEG), which was established in 2006 in the Winelands 
District of the Western Cape Province of South Africa to resolve a variety of 
problems around land management in the Breede Valley. UBCEG was initiated 
by Cape Nature, the provincial nature conservation agency and the provincial 
Department of Agriculture’s Landcare programme. UBCEG members include 
government departments and agencies, local governments, NGOs and private 
sector interests. UBCEG provides a forum where the different organisations 
can discuss agricultural applications in the context of pressures on biodiversity 
conservation, socio-economic gains and agricultural production, before 
authorisation by the relevant authorities (Rumble 2012:26–30).

A model being promoted as potentially a national pilot for furthering 
integrated environmental sustainability is a public-private-community 
partnership between SANParks, private landowners represented by Nuwejaars 
Wetland Landowners Association (LOA) and the neighbouring missionary 
community of Elim. It is known as the Nuwejaars Wetland Special Management 
Area (NWSMA). A not-for profi t company – SMA Company – was established to 
facilitate the implementation, funding and future management of the area. The 
Nuwejaars Wetland is “formally recognised” as a Special Management Area, 
which is a mechanism designed by the Provincial Government of the Western 
Cape for implementing bioregional planning at the local level (Van Breda 2012: 
80–83; NWSMA 2013).

OBSERVATIONS AND REFLECTIONS 
FROM A RESILIENCE PERSPECTIVE

The question that needs asking is what, if anything, is the signifi cance of the 
emergence and proliferation of collaborative environmental governance models 
in the Western Cape Province of South Africa from a resilience perspective? In 
this section some observations and refl ections drawing primarily on the authors’ 
research into various governance aspects of natural resource management over 
the last 6 years, will be offered utilising resilience thinking and its application 
in approaches such as adaptive co-management or adaptive environmental 
governance.
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 ! As a point of departure it can be argued that from a resilience perspective 
the proliferation of collaboratives as an alternative response to managing 
resources was necessitated by the realisation that cracks are increasingly 
appearing in governments’ capacity to manage complex public issues, and 
that we have reached the so-called ‘limits to governance’. The ‘business as 
usual’, scenario where government agencies could protect ecosystems and 
biodiversity by establishing nature reserves was no longer feasible in the 
globally threatened biodiversity hotspot of the Western Cape. The remaining 
priority areas (80% +) are small and fragmented, and not only do they fall 
outside of existing statutorily protected areas, but are mostly on privately 
owned land; hence alternative approaches were sought.

 ! The new decentralised collaborative approaches and forms which emerged 
also signalled a paradigm shift in conservation thinking away from, fi rstly, 
a government-centred approach towards collaborative multi-stakeholder 
approaches; and secondly, away from a biocentric to an approach where the 
aim is to achieve sustainable long-term delivery of environmental benefi ts 
linked to human well-being by embracing the concept of social-ecological 
systems.

 ! The functional diversity of collaboratives in terms of the different functional 
groups of actors with a variety of organisational forms and roles – ranging 
from government-led statutorily-based institutions such as Catchment 
Management Agencies (CMAs), biosphere reserves championed by civil 
society, public-private and public-private-community partnerships, and 
networks to informal forums such as Upper Breede Collaborative Extension 
Group (UBCEG) – contributes to a system’s resilience, as the actors do 
different things in the socio-ecological system and thereby contribute to a 
system’s performance.

 ! The overlap in governance which can occur where, for example, a CMA, 
biosphere reserve, PPP and informal local forums all operate in a particular 
area, should not necessarily be seen as problematic from a resilience 
perspective. This is because a variety of actors within a functional group 
– but with different ranges of responses to disturbances – contribute to the 
systems’ response diversity, because redundancy increases the resilience 
of its performance. For both functional and response diversity, the more 
variations available to respond to shocks, the greater the ability of the system 
to absorb them, whereas a lack of diversity limits options and reduces 
capacity to respond to disturbances.

 ! The collaboratives in the Western Cape are characterised by a fairly high 
degree of modularity, where everything is not necessary connected to 
everything else. This allows individual modules such as a particular biosphere 
reserve to keep functioning when one of the other loosely linked modules 
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fail (for example another biosphere reserve). The system as a whole therefore 
has a chance to self-organise and consequently has more resilience, which 
will contribute towards damping the effect of disturbances.

 ! However, within the small collaboratives (in terms of staff, with the largest 
biosphere employing 14 people), the decentralised governance approach 
with local social networks improves resilience, because of the increased 
tightness of feedbacks and shortening of feedback times.

 ! As the collaboratives are a fairly recent phenomenon in the Western 
Cape, it seems reasonable to argue from a resilience thinking perspective 
that, in terms of adaptive cycles, most of them would be in the growth or 
exploitation phase (r phase). An exception might be the rapid evolution 
of the West Coast Biosphere Reserve. In its 12 years of existence different 
phases can be identifi ed: during the pre-2000 establishment phase problems 
were analysed and partners were identifi ed and encouraged to commit 
themselves. The second stage from 2000 until 2006 can be characterised 
as the stage of information gathering and stakeholder engagement with the 
formulation of strategic and business plans with the appointment of the fi rst 
CEO. The implementation phase followed from 2006 when agreements were 
put in place and programmes and projects implemented (Müller 2013:74-
75). Finally the structuring and regularisation of the on-going interactions 
among stakeholders during the institutionalisation phase followed in 2010. 
The trails and tourism project got off the ground after 2010 resulting in a 
rapid expansion of staff. This might indicate that it has already evolved to 
the conservation or organisational consolidation phase (K phase) in the 
adaptive cycle.

 ! The case of the Kogelberg Biosphere Reserve also provides an interesting 
example which could be interpreted in the adaptive cycle framework. The 
leadership of the Kogelberg Biosphere Reserve failed to build effective 
partnerships between stakeholders, which opened up the space for 
interest groups such as KOBIO to ‘capture’ or assume leadership roles. By 
2004 this Section 21 company was, for all practical purposes, considered 
to be an operational failure and had to be revived at the end of 2004 by 
the establishment of a technical advisory committee to support the board 
(Müller 2008:13). In adaptive cycle terminology, this could be depicted as 
illustrating the release (omega phase) and the renewal or reorganisation 
phases (alpha phase).

 ! The importance of innovation in a collaborative setting embracing change, 
experimentation, learning and locally developed rules, is an important factor 
in maintaining resilience. The uncertain nature of short-term project funding 
necessitated that most collaboratives follow a ‘learning by doing’ approach. 
For example a conservation manager was appointed in the West Coast 
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Biosphere Reserve to implement the conservation stewardship programme. 
An NGO (the biosphere is legally a not-for-profi t company) was given in 
effect a government mandate (CapeNature, the provincial conservation 
agency) to implement. As this was the fi rst example of its kind the manager 
had to learn by doing by fi rst engaging stakeholders to develop trust and 
relationships, before negotiating with developers about contractual reserves 
and biodiversity land offsets (Müller 2013:76).

 ! The emergence of collaboratives following adaptive co-management 
approaches has strengthened the linkages between actors and 
organisations operating at multiple levels. For example, national and 
provincial conservation agencies such as SANParks and Cape Nature 
are linked into the collaboratives as partners or stakeholders on different 
levels and scales.

 ! The multi-stakeholder or consultation processes which preceded the 
establishment of most collaboratives, with participation through forums 
and reference groups, and the building of consensus on (1) the real nature 
and extent of the problems at hand, and (2) commitment to the means of 
resolution, contributed to the formation of social capital (for example, 
the establishment of CMAs) (Müller and Enright 2009:125–129). From 
a resilience perspective social capital increases the adaptability of the 
people to respond together and effectively to disturbances. This could be a 
possible explanation for why particular collaboratives in the Western Cape 
(for example, the West Coast Biosphere Reserve) are in terms of achieving 
desirable outcomes more successful than others (such as the Kogelberg 
Biosphere) in comparable contexts.

SUMMARY AND CONCLUSION

From a resilience perspective, the emergence of self-organising collaborative 
governance forms could be interpreted as a response to the realisation that 
we have reached the limits to governance as far as the ‘business as usual’ 
government response to environmental challenges is concerned. From an 
environmental management perspective, the adoption of an adaptive co-
management approach also signalled a paradigm shift away from biocentric 
ecosystem protection towards embracing the concept of social-ecological 
systems as complex adaptive systems. The aim here is to achieve sustainable 
long-term delivery of environmental benefi ts linked to human wellbeing in the 
context that are constantly changing and adapting to a changing world.

On refl ection, and considering the evolution of collaborative environmental 
governance in the biodiversity hotspot of the Western Cape, the resilience 
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approach offers counter-intuitive insights. For example, the proliferation of 
collaboratives could be seen as contributing to fragmentation, incoherence 
and complexity thus making an already bad problem worse. However, with 
resilience thinking applied, the greater the diversity the more variations available 
to respond to shocks, therefore the greater the ability to absorb disturbances or 
more adaptive capacity. Another resilience thinking insight is that the overlap 
in governance that can occur when different collaboratives all operate in the 
same space should not automatically be seen as waste, since different ranges 
of responses from various actors to disturbances contribute to the system’s 
response diversity because redundancy increases the resilience. The willingness 
of stakeholders to accept a diversity of institutions, engage each other in 
collaborative decision-making and learning from mistakes is an early indication 
of the presence of some adaptive capacity.

Just as important to building resilience as the outcome of a process of 
collaborative governance is the beginning of an on-going debate and discussion 
involving and engaging local stakeholders. Through sharing and building social 
networks that span different areas and scales of operation, the community is in 
essence building trust and social capital that is basic to enhancing adaptability 
and resilience. There are many pathways into the future for specifi c bioregions: 
the pathways that foster experimentation and innovation maintain the kinds of 
diversity that build resilience and enhance social networks. These pathways 
have the greatest chance of achieving long-term wellbeing, as such approaches 
create space and keep options and responses open.
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ABSTRACT

This article aims to analyse the developmental role of local government in 
South Africa as tasked by the Constitution of the Republic of South Africa, 
1996, and the White Paper on Local Government, 1998. An integral part 
of the developmental government concept is the creation of an enabling 
environment by local government. The new municipal dispensation that 
started in 2000 reduced the number of municipalities from 843 to 284 and 
recently to 278. This resulted in the new amalgamated entities struggling 
to adapt to the new developmental role due to a lack of appropriate 
national and provincial policies, skills, capacity and funding.
 The Fezile Dabi District Municipal, also known as the Northern 
Free State region has been selected as the geographical focus area for 
the study. Twelve factors that affect local government in the creation of 
an enabling developmental environment, have been identifi ed. These 
factors have been applied to the municipalities in the study area, and 
the results show that all fi ve municipalities are struggling to create a 
positive developmental environment. Local government requires clear 
policy direction and assistance to enable an environment that promotes 
local development. This article attempts to provide some guidelines 
and solutions in this regard, based on an enabling environment “matrix” 
developed for this purpose.
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INTRODUCTION

Minister Valli Moosa (RSA 1998a:1) stated that “local government has been 
given a distinctive status and role in building democracy and promoting socio-
economic development”. Local government is the sphere of government 
closest to local business and communities, tasked with ensuring growth and 
development in such communities. Since 2000, local government in South 
Africa has been allocated the critical role of rebuilding local communities 
after the apartheid era, to create integrated, economically and socially resilient 
communities (RSA 1998:3). The greatest potential for development support 
exists at the local government level, with a focus on attracting investments, 
creating jobs and boosting demand. Local government’s role has expanded from 
providers of public goods and basic social services, to include local economic 
development initiatives (LGSPA 2009:7).

The Constitution of the Republic of South Africa, 1996 requires local 
government to be developmental and to promote participatory citizenship. 
Local communities have the right to socio-economic development within 
their areas. According to the Public Administration and Management Bill 
(RSA 2008:42), the Constitution requires all spheres of government to take 
legislative, policy formulation, and other actions to achieve the required socio-
economic development. The Education and Training Unit (ETU)(2012:4) states 
that developmental local government means local government that maximises 
social and economic growth, provides infrastructural services, creates liveable 
living areas and facilitates integration and partnerships.

South Africa’s post-apartheid development policy focuses on developmental 
government with a community focus and a pro-poor emphasis. Local 
government has been encouraged to intervene and play a leading role in job 
creation and the reduction of poverty. The main constraints in delivering results 
in pro-poor implementation are poor analysis of local economies, unsustainable 
community development projects, lack of capacity, and lack of resources (Nel 
& Rogerson 2005:16). Municipalities in South Africa do not have adequate 
economic strategies in place to address the issues of poverty, unemployment 
and inequality. Local economic development (LED) has been identifi ed as an 
important tool for development in the municipal sphere, but it is still not a 
priority due to limited funding, skills and capacity. LED strategies lack detailed 
plans for interventions, monitoring and evaluation and small rural municipalities 
especially struggle to implement LED initiatives (SACN 2004:167).

According to Rogerson (2009:51), a lack of direction from higher spheres of 
government has resulted in local government being unsure of what functions 
to prioritise. A decision has to be taken regarding a balance between pro-
poor and pro-development strategies. LED requires clear leadership, which 
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has not been forthcoming. Improved integration and co-operation between 
stakeholders and government departments are required to avoid duplication 
of tasks, with the establishment of complementary roles for all stakeholders. 
An integrated approach includes linkages to the integrated development 
planning (IDP) process, infrastructure development, marketing and investment 
plans, skills development, entrepreneurship development and creation of an 
enabling environment for business development. Sibisi (2009:14) states that 
rural communities are especially in need of strong local government, but have 
the weakest local government structures with lack of information, skills, funding 
and capacity.

In order for local government to attempt to create a more enabling 
environment, a number of challenges exist. Some of these challenges include 
skewed settlement patterns, an unequal distribution of economic and social 
activities, fi nancial instability and poor capacity (RSA 1998a:16). According 
to the Community Law Centre (2008:2), local government’s developmental 
function is “strangulated” by a plethora of complicated laws such as the 
Municipal Structures Act (117 of 1998) and the Municipal Systems Act (32 of 
2000). Government’s answer to this is the introduction of even stricter laws, 
rather than support and supervision. The consequences of the “strangulation” 
include high costs and capacity allocated to compliance, opting out of functions 
as listed in the Constitution, and stifl ing of ideas, and initiatives (Community 
Law Centre 2008:20).

This article analyses the role of local government in creating an enabling 
developmental environment. The assumption is that if local government 
can create an enabling developmental environment, local businesses and 
communities will prosper. Historical and contextual aspects are discussed, local 
case studies are analysed, the factors in the creation of an enabling environment 
are listed, and these factors are applied to the northern Free State region, which 
is the study area.

CONTEXTUAL BACKGROUND

The Constitution of the Republic of South Africa, 1996 provides the over-
arching framework within which all planning activities for government in all 
three spheres of government must take place. In terms of Section 152 of the 
Constitution of the Republic of South Africa, 1996 local government needs to 
focus on the following aspects (IIED 2000; RSA 1996; RSA 1998a:3):

 ! Provide democratic and accountable government for all communities.
 ! Ensure service provision in a sustainable way.
 ! Promote social and economic development.
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 ! Promote a safe and healthy environment.
 ! Encourage community participation and involvement in matters of the area.

The Constitution of the Republic of South Africa, 1996 states that a municipality 
must “structure and manage its administration, budgeting and planning 
processes to give priority to the basic needs of the community, and to promote 
the social and economic development of the community, and participate in 
national and provincial development programmes”.

The Development Facilitation Act, 1995, (Act No. 67) (DFA) was introduced 
as an initiative to replace some of the outdated, apartheid spatial planning 
legislation. The main contribution of the Development Facilitation Act, 1995, 
(Act No. 67) was the land development principles, listed in Chapter 1 of the Act. 
These principles were a fi rst attempt to integrate spatial planning principles with 
economic development principles to create integrated sustainable development. 
The principles summarise the new spatial planning principles to facilitate 
developmental local government, inter alia to:

 ! Promote the physical, social, economic and institutionally integrated aspects 
of development.

 ! Promote integration of rural and urban development in support of each other.
 ! Promote the availability of residential and employment opportunities in close 

proximity, and ensure their integration with each other.
 ! Optimise the use of existing resources, such as agricultural land, minerals, 

transport and social facilities.
 ! Promote a diverse combination of land uses.
 ! Discourage urban sprawl and promote more compact and dense urban 

areas.
 ! Contribute to the correction of the historically distorted spatial patterns in 

settlement.
 ! Promote the establishment of viable communities, meeting the basic needs 

of local communities.
 ! Encourage environmentally sustainable land development.

The White Paper on Local Government, 1998, states the following objectives 
of local government in economic development planning, namely: to maximise, 
integrate and co-ordinate social and economic growth, redistribute resources, 
provide good basic services for the private sector to prosper, simplify regulations, 
support local procurement policies, provide one-stop facilities marketing, 
investment, training and research, and establish links and partnerships with 
local role players (RSA 1998a).

In 2006 the former Department of Provincial and Local Government (DPLG) 
released an offi cial guideline document to facilitate LED strategy development 
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(DPLG 2006). The policy focuses on resilient and inclusive local economies, 
maximising local resources, opportunities and competitive advantages, and 
addressing local basic needs in line with national development priorities.

This LED strategy guideline also outlines the roles and responsibilities for all 
three spheres of government (DPLG 2006:18-20). Local government needs to 
play the following roles within the local economy, inter alia provide leadership, 
direction and policy guidelines, create an enabling economic environment, 
facilitate the implementation of LED projects, support SMMEs, formulate 
creative innovation and solutions for local challenges, maximise local resources 
and potential, and develop local skills (DPLG 2006:22).

According to Atkinson (2003:1) local government has experienced three 
waves of development since 1994. The fi rst wave, from 1994 to 1997, was 
the political unifi cation of municipalities separated under apartheid. During 
this phase, the focus was on political transformation rather than municipal 
functioning and development. 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, 1998 (Act No. 117) and the Local 
Government: Municipal Systems Act, 2000 (Act No. 32). The developmental 
state was defi ned within the framework of four principles, namely maximisation 
of social and economic development, integrated and co-ordinated development 
activities, citizen participation and strong leadership-building capacity. The 
third wave started after the fi rst fully democratic municipal elections in 2000, 
when municipalities were reduced from 843 to 284 and recently to 278. This 
last wave, requiring municipalities to fulfi l the development paradigm with 
economic development and service delivery, has proven to be diffi cult to 
implement (Atkinson 2003:2).

Developmental local government needs to comply with various 
requirements and the Department of Co-operative Governance and Traditional 
Affairs (COGTA) has identifi ed various issues to be addressed to establish an 
“ideal” developmental municipality. These issues include the Constitutional 
responsibility to provide for the basic needs of local people, sustainable service 
delivery, promotion of social and economic development, clear responsibilities 
to all offi cials, and capacity and fi nancial resources to carry out all functions 
(COGTA 2010b:51). The overall aim of COGTA is to improve co-ordination 
across the three spheres of government for faster and improved service delivery. 
The concept of “co-operative” governance is promoted through greater 
emphasis on working with communities (COGTA 2010a:8).

Reddy (1999:8) lists possible requirements of developmental local 
government including factors such as a legal foundation in terms of national, 
provincial and local laws, autonomy to take decisions, implement policies, and 
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allocate resources and it is able to promote participation and create linkages 
with local communities. Developmental local government, in terms of the White 
Paper on Local Government, 1998, needs to provide the basic infrastructural 
services to local communities, create integrated and sustainable living areas, 
ensure local economic development and facilitate community empowerment 
and development (RSA 1998a:12).

An enabling developmental environment is defi ned by Christy et al. (2009), 
as “a set of policies, institutions, support services and other conditions that 
collectively improve or create a general business setting where enterprises and 
business activities can start, develop and thrive.” Such an enabling environment 
boosts the competitiveness of a specifi c region or area (Konig et al. 2013:5).

According to Turok (2008:3), the development state concept is an attempt 
to bridge the gap between a centrally planned economy and a free market 
economic system. Government needs to defi ne the roles of the various spheres 
of government clearly to ensure effective implementation and limitation of 
duplication. All spheres of government must be integrated vertically and 
horizontally. Koven and Lyons (2003:52) listed economic development tools 
in the local sphere as fi nancial incentives, grants, loans, development zones, 
and economic research and marketing. These aspects relate to the concept of 
the developmental state, which has decentralised powers, partnerships, poverty 
reduction projects and environmental management (Munslow 2001:508).

Government’s role in development is to remove barriers for development 
and show strong leadership and co-ordination with effective service delivery. 
Government also needs to step in if market forces fail, for example through 
skills training and land development. For government to be successful in 
development, it needs to have capacity and skills. The improvement of capacity 
for local government is one of the goals of the National Development Plan 
(NDP). Increased capacity and skills leads to increased service delivery. Political 
stability and commitment is just as important as economic and social stability 
(Meyer 2013:284).

According to Blakely (1989:61–65), local government can create an 
enabling developmental environment by limiting local bureaucracy, upgrading 
infrastructure, the provision of training and skills programmes and information, 
as well as ensuring law and order, whereas government can assist in supporting 
existing businesses, attracting new businesses and fi nding export markets. 
In terms of policies by the National Research Institute (NRI 2006:15), LED 
initiatives need to encourage local participation and consensus-building, in 
order to determine economic and social welfare initiatives for the area and the 
local community, and to promote local ownership and partnership formation. 
LED can only achieve success if an enabling environment to stimulate new 
opportunities for economic growth exists in the local area.
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The development state needs to focus on both economic development 
spending and social spending. There must be a balance between pro-
poor development (social and welfare) versus pro-growth development 
(market oriented). A number of lessons are learnt from the success of global 
government activities, inter alia that partnerships with the private sector are 
important for development, support policies are required for entrepreneurial 
development, local economies need to be internationally competitive, and the 
creation of jobs is far more important than increasing dependence on welfare 
(CDE 2008:6).

Good governance relates to institutional capacity in management and 
administration and includes formal and informal structures within government 
institutions. It encompasses the ability to co-ordinate and to assist with 
implementation of policies, projects and action plans, and includes public 
involvement, institutional development, transparency in decision-making 
processes and accountability. Good governance underpins LED, and the 
main link between the two concepts is to provide a local business-enabling 
environment (Trousdale 2005:20).

A critical part of developmental local government is economic development. 
According to Todaro and Smith (2011:14–18), economic development means 
the sustained growth of income per capita to enable a community to export its 
output at a faster rate than population growth. Blakely and Bradshaw (2002:56) 
state that local and regional economic development potential equals a local 
area’s capacity in terms of the economic, social and technology sectors and 
its resources, which include the physical environment, location, labour, 
capital investment, entrepreneurial climate, transport, export market and 
government spending.

Lewis (1966:1) states, “development economics is not very complicated as 
the secret to successful economic development planning lies in sensible politics 
and good public administration.” The World Bank (1991:49) defi nes economic 
development as development conceived through a multi-dimensional process, 
including aspects such as social and institutional restructuring, accelerated 
economic growth, improvement of levels of equality, and eradication of poverty. 
Economic development is the sustained improvement, over a long period, of the 
material and spiritual welfare of people through the sustainable alleviation of 
poverty and inequality, as well as the creation of adequate and sustainable jobs. 
Successful economic development requires government intervention by means 
of effective policy formulation (World Bank 1991:28).

Development planning interventions through policy implementation are 
diffi cult due to aspects such as poor planning and implementation, insuffi cient 
and unreliable data, unforeseen economic disturbances and external impacts, 
institutional weaknesses and lack of political will (Todaro and Smith 2011:526). 
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There is a shortage of public administrative capabilities with challenges such 
as the lack of training and experience, and political instability. This component 
should not be underestimated (Todaro and Smith 2011:762).

LED and the basic needs approach is closely linked with development 
economics and provides communities with an enabling environment that 
is required by local communities to improve quality of life, reduce poverty 
levels and levels of inequality (Todaro and Smith 2011:19). According to 
Todaro and Smith (2011:21), the core values of development are the ability to 
meet the basic needs of people such as shelter, food, health and protection, 
good individual self-esteem with a sense of worth and self-respect and to 
be able to have choices or human freedom in terms of the economy and 
social choices.

The integrated linkage between development economics, developmental 
governance and strategic spatial planning initiatives, allows for optimal 
implementation of the concepts. For this reason, the use of LED initiatives in 
collaboration with spatial planning concepts, are critical. LED initiatives are 
planned within a specifi c spatial environment. Such initiatives will have a high 
level of failure if the spatial planning concepts such as nodal and corridor 
development are not incorporated. A positive spatial planning system is required 
at the local level because it provides direction for what type of development is 
desirable within a specifi c locality. Resources must be used in a sustainable 
manner and this assists in achieving a higher quality of service delivery, with 
development priorities being set and the avoidance of duplication of efforts 
by various levels of government (DPC 1999:20; Meyer 2013:285). The overall 
aim is to create a spatial environment that promotes integration and economic 
activities (Madell 2008:52; Donaldson 2001:2).

Most development strategies and projects are not spatially referenced, 
and as a result, do not have the required pro-poor or pro-growth impact. A 
development strategy must attempt to lessen the impact of apartheid policies 
regarding access to jobs, distribution of assets and economic and spatial 
marginalisation (Sibisi 2009:7). Building of the rural poor’s asset base is 
important for poverty reduction. Asset formation includes improved access to 
basic services and needs, improvement of access to safety nets, improved local 
skills levels and allowing economic opportunities (Sibisi 2009:8).

LOCAL CASE STUDIES

Human et al. (2008:8–64) analysed three local municipalities in the Free State 
Province namely Mantsopa Local Municipality, Nala Local Municipality and 
Setsoto Local Municipality regarding institutional arrangements and the state of 



Administratio Publica | Vol 22 No 1 March 201432

the developmental environment. The following conclusions could be derived 
from Human’s analysis. A strategic approach is needed and none of the three 
rural municipalities have integrated LED with IDP processes. The job creation 
potential of infrastructure development is not recognised. LED is downgraded 
in stature as only poverty alleviation projects and community projects. 
Although strategies were formulated, no implementation plans or structures 
were put in place. Local business support is limited to local procurement. 
Partnership formation has been limited and the business sector has not really 
been included in IDP or LED initiatives in all three municipalities. Limited 
regional or district co-ordination exists between the district municipalities 
and the local municipalities. Regional co-operation and alignment is of key 
importance where the economies can complement and support the region. A 
lack of strong institutionalisation exists at the municipalities. LED projects are 
scattered throughout the three municipalities, at no single department or unit 
(Human et al. 2008:8–64).

In 2003, the Human Sciences Research Council (HSRC) conducted an 
investigation into a number of local municipalities in the Free State Province 
including Nala Local Municipality, Dihlabeng Local Municipality, Moqhaka 
Local Municipality, Matjhabeng Local Municipality, Maluti-a-Phofung Local 
Municipality and Mohokare Local Municipality. The aim of the survey was to 
analyse the success of development efforts relating to the creation of an enabling 
environment (HSRC 2003).

From the analysis, it appears that efforts to create an enabling developmental 
environment have been limited with few successes. The concept of LED is 
not well embedded and integrated into local government structures. Political 
instability has a negative impact on development and prevents the formation 
of partnerships. Developmental projects, driven by the private sector, are 
more sustainable and have a greater chance for success. The development 
of infrastructure with capacity plays an important role in the creation of an 
enabling environment (HSRC 2003: 35–62).

KEY FACTORS FOR THE CREATION OF AN 
ENABLING DEVELOPMENTAL ENVIRONMENT

This section consists of the listing of specifi c factors which are required for 
the creation of an enabling environment in the local government sphere 
of government. It is accepted that other spheres of government will assist 
and co-operate with local government regarding some of the factors. A 
total of twelve factors have been identifi ed. It should be noted that certain 
aspects could be shared between factors in cases where aspects are 
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applicable to more than one factor. The following factors are not listed in 
a specifi c order.

Partnership formation

The partners in development include the public sector, local business and 
local communities as part of the LED service delivery triangle (see Figure 1). 
Local government must ensure strong and high quality public participation. 
Institutional relations between all stakeholders are a requirement (Blakely 
1989:67). Competitive advantages are best achieved when strong public-
private partnerships and relations are created (Davis 2004:11; Koven and Lyons 
2003:52; Human et al. 2008:60). Better relations are associated with faster 
growth and ease of regulations (UNIDO 2008:43).

Local government structures, policies and initiatives

Effective integrative policies and institutional capacity are required in line with 
the principles of good governance which include the principles of a compact 
and streamlined institution (Human et al. 2008:8; CIDA 2009:1; Hindson 
and Meyer-Stamer 2007:5; Smith 1776; Trousdale 2005:20; Blakely 1989:67). 
Local regulations need to be relaxed to promote business development, and 
policies need to be more investment friendly, while capacity building and skills 
training are also important factors (Hindson and Meyer-Stamer 2007:16; Davis 
2004:11; Trousdale 2005:6). Decentralisation of decision-making is one of 
the main factors supporting developmental local government (IFAD 2001:6). 
Business registration and licencing need to be relaxed (UNIDO 2008:24). 
Local government needs to focus its budgeting and spending to promote 
development and provision of basic needs. Suffi cient budgeting needs to 

Figure 1:  LED service delivery triangle

Source: Own compilation.
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be allocated to operational and capital development projects (Blakely and 
Bradshaw 2002:56).

Local government also needs to focus on research and innovation and 
develop incentives such as tax reductions, land development incentives and 
support, marketing and strengthening of institutional capacity (Blakely 1989:67; 
Human et al. 2008:53; Smith 1776). Developmental local government needs to 
eradicate corruption, and ensure an agile structure that could adapt rapidly to 
changes in the development environment. Public works projects and, if suitable, 
industrial development zones (IDZ) need to be established (Porter 1985:15). 
Good governance and political stability are important factors for economic 
development and poverty reduction (Konig et al. 2013:23; Abdula 2008:34). A 
good and clear tax management policy is also important. Tax incentives grant 
investors an advantage over other businesses and manufacturers (Konig et al. 
2013:25).

Local leadership

Strong local leadership including political stability, is a requirement for 
developmental local government (Blakely and Bradshaw 2002:39; Swinburn 
et al. 2006:7; Todaro and Smith 2011:526). Local leaders include leaders from 
government, political parties, the business sector and local communities. Local 
leaders need to collaborate as “local champions”, driving the local development 
agenda. Structures should be in place to ensure that clear policies are formulated 
and decisions could be made fast and effi ciently (Rogerson 2009:51; Sunter 
2012:6).

Poverty alleviation and social development initiatives

Local development is not only about economic development, but also the 
improvement of the quality of life of local communities. The provision of basic 
needs and social welfare community facilities forms the pro-poor component 
of development. A lack of basic requirements keeps people trapped in poverty 
and prevents them from climbing the ladder of social and economic success. 
Basic needs include nutrition, health care, water, sanitation, shelter, education, 
skills, a sense of well-being and belonging, access to land and the ability to fi nd 
work (NRI 2006:15; Sachs 2005:45; The Presidency 2012:4; Davis 2004:11; 
Todaro and Smith 2011:21).

Local government must play a role as poverty relief agents for higher spheres 
of government (Nel and Rogerson 2005:17). The poor need to be protected 
from shocks by means of the provision of safety nets, as they are the vulnerable 
section of the rural community (Meyer 2013:289). The provision of safety nets 
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for the poor also assists in poverty reduction. Safety nets include social grants, 
housing subsidy and other forms of subsidies, and the allocation of ownership 
through housing and land reform projects (IFAD 2001:2; World Bank 1991:28; 
Koven and Lyons 2003:52; ASALGP 2005; Human et al. 2008:60; Netshitenzhe 
2011:8; HSRC 2003:23).

The creation of an enabling developmental environment also includes non-
economic development aspects such as arts, culture and recreational activities 
and facilities. Such facilities need to be provided to promote integration of 
communities (World Bank 1991:28)

Economic development initiatives

Inclusive economic development, leading to growth with jobs, is required 
for any successful region. Jobs lead to improvement in quality of life and 
development. Ultimately, the goal is for economic development to grow faster 
than population growth, leading to an increase in per capita income (Todaro 
and Smith 2011:28). As stated in the New Growth Path (NGP), economic 
sectors, which have the potential for labour intensive job creation, need to be 
supported. These sectors include manufacturing, mining, tourism, agriculture 
including agro-processing, the green economy and retail. The agricultural 
sector must lead to agro-processing and, eventually, industrial development. 
Strategies to develop the non-agricultural sectors include provision of improved 
transport, a focus on competitive advantages, infrastructure development, 
industrial cluster development and the improvement of the enabling economic 
environment (Meyer 2013:286).

LED initiatives are implemented by means of a well-formulated LED strategy, 
containing specifi c projects. Business development through the attraction of 
new business and assisting existing businesses is required (Blakely 1989:65; 
Human et al. 2008:53; Meyer-Stamer 2003:3). The economic base of the local 
area needs to be strengthened by focusing on export activities and value-added 
products (Blakely 1989:66; Davis 2004:11). Local government needs to focus 
on locality development through marketing of comparative advantages, land 
development, business and SMME support (Hindson and Meyer-Stamer 2007:5; 
Blakely and Bradshaw 2002:165; Porter, 1985:15; OECD 2007).

LED initiatives include the creation of a positive investment climate, support 
to SMMEs and emerging businesses, attraction of new businesses, area based 
development plans for regeneration, and support to poor communities (World 
Bank 1991; Davis 2004:11; Trousdale 2005:6; Trollip 2001:45; DPLG 2001:38; 
ILO 2005:7; Van Der Heijden 2008:3). Export promotion will lead to increased 
productivity and better economic performance, especially in manufacturing but 
also in agriculture, mining and tourism (UNIDO 2008:48).
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Environmental and spatial development actions

Clean, quality physical environments attract economic development where 
sound environmental management is practised (CIDA 2009:3; World Bank 
1991:28; Blakely 1989:67; Koven and Lyons, 2003:52; Muslow, 2001:508; 
The Presidency 2012:4). Spatial planning is based on the strategic planning 
process, and is therefore vision-based, giving direction in local economic 
planning. Economic development planning must be integrated with spatial 
planning, which will ensure the spatial and geographic grounding of 
economic activities at optimal localities within a region. Spatial planning 
is integrative in nature and aims to ensure integrated land use planning to 
address spatial imbalances of the past, assist in the creation of enabling 
environments, improve economic rural-urban linkages through development 
corridors, ensure compact urban areas, support active participation, and 
ensure sustainable environments with a sense of place and viable local 
communities (Meyer 2013:285).

Spatial planning initiatives must attempt to create integration of institutions 
and other planning activities such as economic and social planning. Spatial 
planning needs to provide direction to, and a long-term developmental vision 
for, a local area (Blakely and Bradshaw 2002:56; DPC 1999:20; OECD 2007). 
Spatial planning initiatives can lead to the integration of the physical environment 
through principles such as nodes, corridors and densifi cation of urban areas. 
This could lead to the correction of the historically created apartheid landscape 
(Mauree 2009:3; RSA 1995; Human et al. 2008:53).

Infrastructure development

The absence of basic infrastructure development and maintenance, as well as 
the lack of capacity, provides a barrier for development (Blakely 1989:65; CIDA 
2009:2). Investment in new “hard” and “soft” infrastructure is a requirement 
for an enabling developmental environment (Sachs 2005:45; Trousdale 2005:6; 
DPLG 2001:28; Amis 2002:252). Infrastructure includes good capacity roads, 
water, sewers, ports, storage, cold chains, and energy generation (Konig et al. 
2013:25; Davis 2004:11). The provision of well-developed infrastructure with 
capacity will allow for a comparative advantage and an enabling environment 
(Rogerson 2009:33)

Human resource development

The lack of a skilled workforce, entrepreneurial development, and promotion, 
marketing and management skills are all barriers to development (CIDA 2009:2). 
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Labour regulations need to be simplifi ed and a balance needs to be found 
between protection of workers and fl exibility of labour laws (UNIDO 2008:33). 
Botreo (2004:1339) states that the heavy regulation of labour increases 
unemployment, especially amongst young people, while fl exible regulations 
boost job creation. Human resource development includes skills development, 
training programmes, and improvement of labours laws and regulations (DPLG 
2001; Blakely & Bradshaw 2002:56; Trousdale 2005:28; World Bank 1991:28; 
Porter, 1985:15; Davis 2004:11).

Entrepreneurship development

The establishment of a culture of entrepreneurship and skills development is a 
long term investment and is necessary for building competitive and advanced 
industries (UNIDO 2008:40). High levels of taxation and local regulations are 
barriers to local business development and entrepreneurship (Meyer-Stamer 
2003:10). Emerging entrepreneurs require mentorship, access to start-up 
fi nance, progressive and supportive policies, relaxed regulations, training and 
support (CDE 2008:6; Sibisi 2009:9, Trousdale 2005:6).

Transport and access opportunities

This factor has to do with access to economic development opportunities. 
Access to markets (CIDA 2009:2), transport and ICT allows for economic 
opportunities (Hindson & Meyer-Stamer 2007:5; ILO 2005:7; Sibisi 2009:9). 
Access to resources such as land, fi nance, and technology will also contribute 
to development (IFAD 2001:2; UNIDO 2008:50; Blakely & Bradshaw 2002:56; 
Sachs 2005:45). Clearly defi ned land and property ownership policies, 
with security of formal ownership, free from possible “land grabs”, are key 
components (Konig et al. 2013:24; The Presidency 2012:218).

Agricultural development actions

The agricultural sector is a major generator of employment as one of the job 
drivers of the NGP that also assists in poverty reduction and food security (CIDA 
2009:2; The Presidency 2012:219). Access to land ownership through land 
reform projects, provides poor benefi ciaries with an opportunity to break the 
cycle of poverty (IFAD 2001:2). Emerging, as well as commercial farmers, need 
to be supported by means of access to fi nance, infrastructure development such 
as irrigation systems, research regarding export opportunities, and new market 
identifi cation and incentives (De Satge 2010:12).
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Safety and security

Economic development can only prosper in an environment with high levels 
of law and order. High levels of crime have a negative impact on the local 
business and development environment (Blakely 1989:65; The Presidency 
2012:61; Amis 2002:25).

FACTORS TESTED IN THE STUDY AREA

This section tests the above factors required for an enabling environment 
in the Fezile Dabi District Municipal area, which is situated in the northern 
Free State. The region includes four local municipalities namely, the Mafube 
Local Municipality with Frankfort as the main urban area, Metsimaholo 
Local Municipality with Sasolburg as the main urban area, Moqhaka Local 
Municipality with Kroonstad as the main urban area and Ngwathe Local 
Municipality with Parys as the main urban area. The region includes main 
geographical features such as the Vaal Dam and Vaal River to the north, the 
Vredefort Dome in the west and the N3 and N1 freeways, which transgresses 
the study area (Meyer 2013:179).

The level of compliance regarding the creation of enabling developmental 
environments are tested in the study region, based on the twelve factors as 
listed. Values are allocated on the level of compliance regarding a specifi c factor 
(3=compliance, 1.5=some effort to comply, and 0=no compliance). Table 1 
lists the factors in a matrix format. The results from the matrix indicate that 
local government is struggling to come to terms with the concept of creating an 
enabling developmental environment.

The Metsimaholo Local Municipality scored the highest mark with 46 
percent in the analysis. This municipality did well in terms of partnership 
formulation, especially with the local business chamber and Sasol industries, 
with strong and committed local leaders. However, the local uncertain and 
unstable political situation is a cause for major concern. Fezile Dabi District 
Municipality scored the second highest mark with 42 percent in the analysis. 
This municipality has been doing well regarding setting up of institutional 
structures and establishment of agricultural projects throughout the region. The 
other three local municipalities scored between 19 percent and 27 percent, 
with local leadership and political stability affecting the local development 
environment. Table 1 provides a summary of the primary factors in the creation 
of an enabling environment with the secondary aspects in the format of a ‘tick-
off’ list.
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CONCLUSION

Government’s role in terms of development is to provide an enabling 
environment for the other role players of the service delivery triangle to be 
effective. Government, through policy and implementation, needs to initiate 
developmental projects, which must be handed over to the private sector or 
local communities as sustainable projects. The process of creating an enabling 
environment includes the economic, social, political, physical and basic needs 
environments. Good governance underpins local development, and provides 
the link between the two concepts in order to create an enabling environment. 
Good governance within any region is critical. Good governance relating to 
developmental local government means the co-ordination of all initiatives, 
clear policy formulation, well-planned interventions and the creation of quality 
physical and economic enabling environments.

Developmental local government needs to achieve the following goals, 
namely to improve quality of life, create more accessible economic opportunities, 
build capacity, reduce poverty and improve community development. In order 
to achieve the above goals, capacity needs to be improved regarding strategic 
planning, integration, co-ordination and community engagement.

The concept of an enabling developmental environment is still not well 
embedded in government structures. The analysis of the study area proves this, 
as listed in the enablement matrix. Reasons for this situation are poor strategy 
formulation and implementation, lack of clear policy and priority direction by 
national and provincial government, and lack of capacity, skills, commitment, 
and budget. The restrictive legislative environment also plays a role in the 
strangulation of local government to be developmental.

Success is, however, possible if the above issues could be addressed. In 
addition, success is possible if roles and responsibilities of all stakeholders 
are well defi ned, and the factors for an enabling environment, as listed, 
are addressed. Also of importance is the integration of IDP, SDF, LED and 
environmental management for optimal implementation. The establishment of 
partnerships between government and other role players is critical for good 
service delivery. This however requires political stability.

Lastly, the 2011 World Economic Forum (WEF) report states that, globally 
governments need to transform themselves into FAST (fl atter, agile, streamlined, 
technically-enabled) governments. The concept of FAST government consists 
of best practice governance aspects such as increased citizen engagement, 
administrative effi ciency, decentralised decision-making, an agile highly-
skilled workforce with problem-solving capabilities, a streamlined government 
with a reduction in the size of the public service, and a highly innovative and 
technically enabled government service (WEF 2011:12). Government, and 
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especially local government, in South Africa need to adhere to these principles 
if the levels of service delivery are to be increased.
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ABSTRACT

Universities’ methodological preparation of students is blamed for the 
poor state of South African Public Administration research. This article 
reports on an investigation on the kind of research preparation provided 
by the three South African universities, which publish the most Public 
Administration peer-reviewed articles. The assessment of the research 
preparation of future Public Administration scholars focused on the 
purpose, content and nature of the tuition material used at the selected 
universities. As such, this article is an original contribution to the limited 
scholarship in South African Public Administration literature on this topic. 
The assessment revealed that tuition aims to prepare future scholars in the 
use of mainly quantitative research methods through separate modules 
on a predominantly conceptual level. This methodological emphasis 
has shown to be not related to the methodological preferences of the 
scholars affi liated to these institutions as evident when reporting research 
in published articles. This article shows that scholars do not necessarily 
prefer the same methods and techniques which are emphasised in 
their university training. The article provides suggestions on how the 
preparation of students can be improved.
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INTRODUCTION

In a recent article on the future of teaching research in the social sciences, 
Wagner (2009: 831) observes that some researchers link their own identity 
as social researchers to a particular paradigm (for example qualitative or 
quantitative research) and related methodologies. Consequently, they tend 
to choose a method within their preferred paradigm fi rst, and then make the 
research problem and design fi t in with that method (Wagner 2009:831). The 
implication of this is that researchers are seemingly not so much concerned 
with how a particular method fi ts a specifi c problem (Patton 1996:xxii), but 
rather with accommodating their pre-selected methods. These observations 
are especially relevant for South African Public Administration research as two 
recent studies of articles authored by South African scholars (Cameron and 
McLaverty 2008:87; Wessels 2010:541) revealed the existence of a relatively 
low preference (10% and below) for quantitative research methods. Based 
on this lack of preference for quantitative methods and an overwhelming 
preference for desktop research methods, Cameron and McLaverty (2008:91) 
conclude, ‘Public Administration research is in a parlous state.’

The reason for the methodological preference of South African Public 
Administration researchers might be researchers’ attachment to a specifi c 
paradigm (Wagner 2009:831). However, Cameron and McLaverty (2008:92) 
blame methodological preferences in this discipline on inter alia the teaching of 
Public Administration research methodology at South African universities. Both 
possibilities, namely paradigm preference and teaching, may be supported by a 
study by Wessels (2010:542–545) showing that an association exists between 
the selected research methods and the scholars’ institutional affi liation. If the 
paradigmatic explanation of Wagner (2009:831), is accepted as reason for the 
methodological preferences of South African Public Administration scholars, 
one would expect these preferences to be instilled in the methodological 
preparation of their students. As universities’ methodological preparation 
(training) of students is blamed for the poor state of South African Public 
Administration research (Cameron and McLaverty 2008:91–92), this article will 
report on an investigation of the methodology training being provided by these 
institutions. For the purpose of this article, the concept ‘institutional affi liation’ 
means ‘institutional methodological preparation’ (Houston and Delevan 
1990:680). In novice researchers, institutional methodological preparation 
may also imply instilling a specifi c research paradigm (see exposition of term in 
‘research paradigm’ in Wessels and Thani 2014:157). This article reports on an 
investigation guided by the following research question: What kind of research 
preparation do the three leading publishing Public Administration universities 
in South Africa provide? Based on the answer obtained from this research 
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question, this article will refl ect on how the preparation of students can be 
improved. As a similar study was not reported in any Public Administration 
scholarly journal (at least in South Africa), this article makes a new contribution 
to the limited literature on research methodology education in the South African 
Public Administration fraternity.

In order to contextualise this article within the South African Public 
Administration scholarship, an overview of recent research on the 
methodological preferences of South African Public Administration researchers 
will be presented followed by a review of literature on the methodological 
preparation of researchers in order to determine the key questions for the 
subsequent document analysis. This analysis has been done regarding the 
content descriptors of the Public Administration research methodology modules 
used at the three selected universities.

BACKGROUND – METHODOLOGICAL 
PREFERENCES OF SOUTH AFRICAN PUBLIC 
ADMINISTRATION RESEARCHERS

A recent study on the relevance of South African Public Administration research 
suggested that some of the articles published in three peer-reviewed journals 
may lack relevancy due to the selection of inappropriate research methods 
(Wessels 2013:89). A follow-up study showed that the selection of research 
methods by researchers may be infl uenced by researchers’ institutional 
affi liation (Wessels 2010:545) and not necessarily by their research topic.

For the two studies referred to above, 406 articles published in the three 
local journals accredited by the Department of Higher Education (Journal of 
Public Administration, Politeia and Administratio Publica) were analysed. For 
the purpose of the current article, the analysis only focused on authors attached 
to the three South African universities publishing the most articles in these 
journals (Wessels 2010:543).

The analysis revealed that it is possible to distinguish a distinct pattern of 
methodological preference of researchers affi liated to each local university in 
comparison to the average for the total sample of 406 articles. Table 1 gives an 
identifi cation of the Public Administration methodological profi le for each of the 
three selected universities based on the methodological preference of the authors 
affi liated to them. The methodological profi les are determined by comparing the 
preference of the authors per institution with the average of the total sample. 
Where the preference is above the average, it is regarded as an institutional 
preference for a particular method, and where it is below the average, it is 
regarded as an institutional preference not to use the particular method.
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Table 1 shows that the authors affi liated to all three selected universities 
have a below average preference for collecting primary data by means of either 
quantitative or qualitative research methods. These authors have shown to 
have higher than average preference for hermeneutical methods and the study 
of mainly scholarly texts. If one accept the view of Wagner (2009:831) that 
researcher’s methodological preference is determined by their attachment to 
a specifi c paradigm, one could thus expect that the methodological training 
provided by all three institutions to their Public Administration students would 
have refl ect their preferred methodological paradigm by having a strong 
hermeneutical emphasis and attend more superfi cially to the empirical methods.

Scholars1 affi liated to University 1 and University 2 have shown to produce 
higher than average research output making use of methods for qualitative 
secondary data analysis (using mainly texts for programme and policy 
evaluation), while scholars affi liated to University 2 and University 3 have 
shown a higher than average preference for conceptual studies. One can thus 
also rightfully expect the methodological training provided by University 1 and 
University 2 pays above average attention to the preparation of their students for 
programme and policy analysis, while one can expect from the methodological 
training provided by University 2 and University 3 to pay above average attention 
to conceptual studies (studies mainly of a philosophical nature analysing the 
meaning of words, concepts and arguments). In order to compile an appropriate 
framework for this research profi le with the actual methodological preparation 
provided by these institutions to developing scholars, the next section will 
review recent scholarship on the methodological preparation of researchers.

METHODOLOGICAL PREPARATION OF RESEARCHERS: 
REVIEW OF SCHOLARLY LITERATURE

The purpose of this section is to identify key questions from the literature to 
apply for the assessment of the curriculum content descriptors of modules 
providing methodological training for Public Administration scholars at the three 
selected universities. A search on the various online library subject data bases 
for key words ‘research method’, ‘research method training’, ‘research method 
teaching’ and ‘public administration research method’ revealed that, although 
there are numerous scholarly articles on research methodology, articles on 
the teaching of, or training in research methods (especially in South Africa) are 
limited. However, two recent articles by Schultze (2009:992–1008) and Wagner 
(2009:826–838) are noteworthy from a

South African and a general social sciences perspective. From a Public 
Administration perspective, the contributions of Aguado (2009:251–260), 
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Brewer, Douglas, Facer and O’Toole (1999:373–382), Fitzpatrick (2000:173–
181), Parker (2010:121–125) and Raagas (2006) helped to give a broad overview 
of the international discourse (mainly from the United States of America) on 
teaching research methods to Public Administration students. This discourse 
mainly focuses on three themes, namely the purpose, content and nature of 
methodological preparation.

Purpose of methodological preparation

There are currently two schools of thought about the purpose of knowledge: 
knowledge production and the function of research in society (Wagner 
2009:826). The fi rst school makes provision for what is called Mode 1 
knowledge, and the knowledge and research systems are discipline-based 
(Wagner 2009:828). The Mode 1 knowledge school advocates epistemology 
and the need to understand scientifi c knowledge, and covers the important 
issues in the methodology literature (Aguado 2009:251–252). The Mode 2 
knowledge school makes provision for knowledge that emphasises addressing 
the demands of the practice (Wagner 2009:828). This knowledge school tends 
to use practitioner-oriented methods including data gathering, analysis via a 
statistical software package (SPSS) and learning the language of social science 
research (Aguado 2009:251–252). These schools result in a twofold purpose for 
methodological preparation of Public Administration scholars, namely fi rstly to 
give a purely academic methodological preparation to future researchers, and 
secondly to give a methodological preparation meeting the requirements of 
society and the vocations for which students are prepared (Raagas 2006:699; 
Wagner 2009:826 & 833). We assume that the shared purposes of teaching 
research methods, irrespective whether it is academic- or practitioner-oriented, 
are to enable researchers to utilise research results, to be capable consumers of 
it, and to use critical thinking skills (Fitzpatrick 2000:175). However, an analysis 
of the content descriptors of research methodology modules is needed to 
establish whether these modules at the three selected universities are primarily 
aimed at preparing future researchers or practitioners.

Content of methodological preparation

The research methodological preparation of scholars in the social sciences 
usually covers one or more of the following methodological categories: 
quantitative, qualitative and mixed methods (Fitzpatrick 2000:178; Parker 
2010:122; Schultze 2009:178; Wagner 2009:833). It seems that structured 
methodology modules generally tend to cover at least all three methodological 
categories.
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The category ‘Quantitative research methods’, referring to experimental 
methods, survey methods, quantitative data analysis, and statistics (Parker 
2010:122) has shown to be one of the core methodological categories in 
the social sciences. Schultze (2009:997–998), for example, indicates that 
ample attention is given to quantitative research designs and methods in the 
preparation of scholars for educational research. With regard to the Master 
of Public Administration (MPA) course offered at Xavier University in the 
Philippines, Raagas (2006:699) observes that MPA programmes do include 
courses in statistics for Public Administration. DeLorenzo (2001:140) is even 
more prescriptive as he states, ‘all public administration students should be 
properly trained in NHST [null hypothesis signifi cant testing]’. Gill and Meier 
(2000:157, 163–173) clearly hold a different opinion on this technique as 
they argue that the technique of null hypothesis signifi cant testing should 
be avoided as it ‘inhibits the exploration of competing research hypotheses’ 
and its failing ‘to reject the null hypothesis essentially provides almost 
no information about the state of the world’ (Gill and Meier 2000:171). 
However, Fitzpatrick (2000:178) indicates that it is required from her MPA 
students to select the appropriate statistical tests to answer a question that 
lends itself to quantitative data collection, to feel confi dent and comfortable 
with manipulating data, to interpret the statistical results of their research and 
to discuss their implications. It is thus evident that it can be expected from 
universities not only to instil knowledge about quantitative data collection and 
analysis to their students, but also especially to prepare them to apply these 
methods and techniques skilfully.

The literature also indicates (to a lesser extent than with quantitative research 
methods) that qualitative research methods are applied in the social sciences 
in general (Schultze 2009:997–98; Wagner 2009:833) and more specifi cally in 
Public Administration (Wessels 2010:540–541). These methods include inter 
alia empirical methods used to study people and their behaviour in a non-
quantitative way by means of participant observation studies and unstructured 
interviews, as well as the various methods and techniques for the study of 
mainly documentary sources for the purpose of programme and policy analysis 
(Wessels 2010:540).

The use of the so-called mixed method designs has also become 
common in the social sciences (Schultze 2009:178). These designs enable 
the implementation of pragmatic solutions for research and social problems 
by using a combination of methods within the quantitative and qualitative 
categories – whichever is the most suitable for the specifi c research problem 
(Wagner 2009:833).

From the literature discussed above, it seems that the content of research 
methodology modules needs to be scrutinised for the presence of methods 
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within the quantitative and qualitative methodological categories. With regard 
to quantitative methods and techniques, specifi c attention will be given for 
the presence of training in the various statistical techniques. As the reading of 
the literature indicated that the nature of the methodological preparation or 
training infl uences the learning that takes place, the next section will give a brief 
theoretical perspective for assessing the methodological preparation of scholars.

Nature of methodological preparation

The purpose of this section is not only to review briefl y the literature on how 
methodology preparation can take place, but also to identify key questions to 
be applied in the documentary study. The review of scholarly articles on the 
nature of methodological preparation of scholars reveals two basic patterns, 
namely a separate research methodology module (Schultze 2009:997–998) 
and an integrated approach where research methods are taught as part of the 
subject-specifi c modules (Fitzpatrick 2000:174; Parker 2010:124–125).

Where separate modules are used in the teaching of research methodology, 
the literature indicated that the use of well-prepared tuition material and real-life 
problems in public administration together with common statistical software are 
used to overcome the barriers in the learning of especially quantitative research 
methods (Raagas 2006:706). Raagas further indicates that by using problem-
based data analysis from their fi eld of practice, the learning of quantitative 
methods among practitioners doing the Master of Public Administration (MPA) 
programme is enhanced (Raagas 2006:706). Schultze (2009:997–998) who 
writes from an Education Studies perspective on teaching research methodology 
through distance education has identifi ed the use of assignments to help 
students acquire the necessary skills to prepare them for the portfolio module 
and dissertation of limited scope.

Fitzpatrick (2000:177) used the following approach to teach research 
methods to MPA students (mainly practitioners) at the University of Colorado 
in Denver. Firstly, students are required to read published research and 
technical reports. Secondly, they are assigned to search research literature to 
fi nd research on a topic of interest to them. Thirdly, students identify research 
questions relevant to their work or to other modules or courses in their MPA 
programme. Fourthly, students are exposed to fewer topics but in depth to 
become more confi dent and competent in using specifi c methods. It seems thus, 
that a separate research module does not necessarily imply that the teaching of 
research methods teaching is sterile and unrelated to the practice of the student. 
The teaching approach on which Fitzpatrick (2000) reports, integrates the 
learning of research methodology skills with solving real-life problems in the 
student’s world of work.
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The literature review has shown that one of the characteristics of a tuition 
model where the learning of research methods is integrated with the content 
modules of the programme is the absence of a separate research methodology 
module (Parker 2010:124). In fact, Parker (2010:124–125) reports that 
universities with the most rigorous methodological training do not separate 
research methods from practice. In this regard, he writes that integrated 
undergraduate research training ‘is required of all students and is assumed to 
constitute a fundamental part of a social science degree that is neither optional 
nor restricted to more academically able students’ (Parker 2010:124–125). This 
hands-on approach thus requires students to do research and to integrate their 
research with their learning (Aguado 2009:259).

The implication of the above observation is that it does not really matter 
whether research training occurs through a separate module or integrated with 
the content modules, as long as the learning of research methods is integrated 
with the real-life problems related to the subject content. An aspect that has 
become evident from the literature review is that statistical competence is an 
essential ingredient of social science research competence. Fitzpatrick (2000:174) 
states that at the University of Colorado in Denver they teach research methods 
and statistics to public administration practitioners to help them become critical 
thinkers. Statistics is thus an integral part of their MPA curriculum and their 
students are exposed to user-friendly software with real databases and they are 
encouraged to play around with the data and to perform various analyses for the 
same hypotheses (Fitzpatrick 2000:180). Statistics are not taught as a separate 
clinical module, but integrated with the main content of the programme.

The next section reports on an assessment of the content descriptors of 
postgraduate Public Administration research methodology modules of the three 
selected universities for their purpose, content and the nature of preparation.

RESEARCH METHODOLOGY MODULES AT THREE 
SELECTED UNIVERSITIES: AN OVERVIEW OF 
PURPOSE, CONTENT AND MODE OF TUITION

This overview of the tuition provided at three selected South African universities 
is based on an assessment of the content descriptors of Public Administration 
research methodology modules of the three universities. This section will fi rst 
provide a brief description of the methods applied for the assessment, followed 
by a report on the assessment directed by the following three questions derived 
from the review of scholarly literature:

 ! What is primary purpose of the methodological preparation provided by the 
university?
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 ! What is the content of the methodological preparation provided by the 
university?

 ! What is the nature of the preparation provided by the university?

Methods applied for the purpose of the assessment

The assessment is based on printed modular study material for teaching 
research methods honours and master’s Public Administration students in 2010 
and 2011. To assist with the assessment of these documents, the qualitative 
data analysis programme ATLAS.ti was used. In the process, the content of the 
study material was coded according to the steps for open coding discussed by 
Strauss and Corbin (1990:61–74). These documents (see Attachment 1 for a list 
of the material used) were coded according to a basic list of codes identifi ed 
through the review of literature. Strauss and Corbin (1990:63) refer to this as 
conceptualising of data. During the process of coding the material, additional 
codes have been added where appropriate, and categories have been formed 
and named (Strauss and Corbin 1990:63). The fi rst assessment category is the 
primary purpose of the methodological preparation and is reported on in the 
section that follows.

Primary purpose of the methodological preparation

There are fundamentally two possible purposes, namely to prepare future 
scholars or researchers, and to prepare practitioners (Raagas 2006:699; 
Wagner 2009:828). The other permutations seem to be combinations of these 
two purposes.

The assessment of the printed material (study guides) for research 
methodology used at University 1 revealed the following: The honours 
level module Administrative Theory (University 1:2011a) and master’s-level 
module Research Methodology (University 1:2011b) are not only compulsory 
for students enrolled for the particular degree, but also specifi cally aimed at 
the scholarly preparation of students for inter alia the master’s programme 
(University 1 2011a:1). Although the latter module is clearly aimed at the 
academic preparation of students, both prepare practitioners also through 
certain critical cross-fi eld outcomes (University 1 2011a: 1; University 1 2011b). 
These outcomes include identifying and solving problems relating to the 
practice of public administration and management critically and creatively and 
to effective teamwork (University 1 2011a:1; University 1 2011b:4).

At University 2, the purpose of the honours module HFILPAK (Theory 
of Science and Public Administration: Methods of Public Administration) 
(University 2:2010) is to prepare students for research during their master’s 
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studies – studies that are ‘traditionally associated with research’ (University 2 
2010:6). However, this module is currently (2011) not compulsory for honours 
or MPA students, but one of several modules from which a student may choose.

At University 3, it has been shown from a study of the three documents 
that the aim of the modules is to equip students with the necessary writing and 
research skills to successfully complete their assignments and theses (University 
3 2010c:4). It is also evident from their learning objectives that these modules 
aim at instilling an awareness of the nature of academic research (University 3 
2010a:5), establishing a basic knowledge of different research methodologies, 
and enabling students to draft their research proposals and to understand the 
logic and structure of a thesis (University 3 2010a:1; University 3 2010c:5).

From the analysis as reported above, it is clear that the honours and master’s 
modules in Public Administration research methodology are all primarily aimed 
at preparing future scholars and researchers for scholarly research. The purposes 
of these offerings differ substantially from the programme at the Colorado 
University in Denver as they are not primarily aimed at equipping practitioners 
to ‘systematically consider alternatives and determine the effectiveness’ of 
programmes and problems of practice (Fitzpatrick 2000:174). An assessment of 
the content of these modules will shed light on the extent to which the modules 
contribute to this preparation.

Content of the methodological preparation provided

The assessment of the content descriptors shows that these modules cover topics 
such as theory and research, the selection of a research topic, the preparation of 
a research proposal, the formulation of a problem statement, and an overview 
of the research process. Furthermore, they provide information relating to the 
prescribed and recommended work for the students. For the purpose of this 
article, the assessment of content of research methodology modules is restricted 
to the presence of quantitative (and specifi cally for the presence of training in 
the various statistical techniques), hermeneutical studies of scholarly literature, 
programme and policy analysis, conceptual studies, secondary data analysis 
and comparative studies.

Exposure to at least knowledge about quantitative methods seems to be 
a common denominator to all the modules assessed for the purpose of this 
research. In both the modules for their honours and master’s students, University 
1 makes provision for a study unit on quantitative research (University 1 2011a: 
Study unit 7; University 1 2011b: Study unit 7). Both study units have the same 
learning outcome, namely to demonstrate knowledge regarding quantitative 
data collection instruments. The University 2 honours paper (University 2 2010), 
which also serves as elective module in the current (2011) MPA programme, 
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aims to expose students to quantitative research methods in order to ‘refl ect 
on the application of the quantitative macro method in Public Administration’ 
and ‘to analyse a typical quantitative research method in the context of Public 
Administration by weighing up the advantages and disadvantages of the method 
item by item’ (University 2 2010:6). The material compiled for the honours 
students in Public Administration at University 3 (2010a) does not refer to any 
research methods as it just serves as a guide for a workbook, which was not 
available for assessment. However, their document aimed at the MPA students 
(University 3 2010c:4) refers students to the discussion of quantitative data in 
part 4 of the textbook by Babbie and Mouton (2001). Furthermore, the learning 
of quantitative research methods and techniques (specifi cally statistical analysis) 
is facilitated through various worksheets, exercises and activities (University 
3 2010c:10, 15, 48). Although quantitative research methods form part of the 
research methodology teaching at all three universities, evidence could only 
be found that one university (University 3) actively facilitated the application of 
statistical techniques as part of its teaching of quantitative methods.

As is the case with quantitative research methods, the analysis of the relevant 
documents has shown that all three institutions include the so-called qualitative 
methods as part of their methodological preparation for honours and master’s 
students. University 1, for example, expects from its honours and master’s 
students to demonstrate knowledge regarding qualitative collection instruments 
(University 1 2011a:10; 2011b:11). The concept ‘qualitative research’ seems 
to include at this institution ‘Ethnography and participant observation’, 
‘Interviewing’, ‘Focus groups’ and ‘documents as sources of data’. For the 
purpose of this study, the methods ethnography and participant observation, 
interviewing, focus groups correspond with the category ‘qualitative data 
collection studying people and their behaviour by means of participant 
observation, case studies and unstructured interviews’. The references in these 
study material to documents as sources of data correspond with our category 
‘Qualitative research using mainly offi cial texts for programme and policy 
evaluation’. Our category ‘Conceptual studies’ seems to be included in the study 
material under the heading ‘The literature review’ where it is expected from 
the student to ‘demonstrate knowledge regarding the writing of a conceptual 
framework’ (University 1 2011a:10; 2011b:11). No attention is given in the 
material to teaching methods for the reading of texts (hermeneutic studies) and 
comparative analysis.

Honours and MPA students at University 2 are exposed to qualitative research 
methods (referring to data collection methods such as participant observation, 
interviewing, and focus group discussions) as one of several methodological 
strategies available to researchers (University 2 2010:6). Students at University 
2 are guided to refl ect on the way a research problem is formulated for a 
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qualitative research design, how to plan for the collection of qualitative data and 
how to interpret qualitative data (University 2 2010:6). Students are also guided 
to refl ect on the various reading modalities including the hermeneutic method 
(University 2 2010:28). The study material of University 2 exposes students to 
conceptual studies, secondary data analysis and comparative studies.

The MPA students at University 3 are also guided to look at ‘the analysis 
of qualitative data: the nature of and principles governing qualitative data 
analysis, some theoretical approaches and the basic principles of computer 
aided data analysis’ (University 3 2010c:4). The material contains no reference 
to hermeneutical studies, programme and policy analysis, qualitative data 
collection (studying people and their behaviour by means of participant 
observation, case studies and unstructured interviews), conceptual studies and 
comparative studies.

Table 2 shows that the tuition emphasis is on quantitative methods as all three 
top publishing South African Public Administration universities offer tuition in 
quantitative research methods. However, only University 3 has been shown to 
give ‘hands-on’ tuition in quantitative data analysis techniques such as statistical 
analysis. Students of at least two universities are exposed to the methods for the 
analysis of offi cial documents, the qualitative study of people and secondary 
data analysis. Students of only one institution are exposed to the hermeneutic 
methods and conceptual studies while the methods of comparative studies 
do not receive any attention in the study material of the three universities. As 
the literature review has shown that the mode of tuition is a key aspect in the 

Table 2:  Exposure to at least knowledge about research methods by the three 
South African universities

Methodological preferences 
higher than the average University 1 University 2 University 3

Quantitative data collection Yes Yes Yes

Hermeneutical studies using 
mainly scholarly text No Yes No

Qualitative research using mainly offi cial 
texts for programme and policy evaluation Yes Yes No

Qualitative data collection studying 
people and their behaviour by means 
of participant observation, case 
studies and unstructured interviews

Yes Yes No

Conceptual studies Yes No No

Secondary data analysis Yes No Yes

Comparative studies No No No
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success of research methodology teaching, the next section reports on the 
nature of the methodological preparation offered by the three institutions.

Nature of methodological preparation

The nature or the process of preparing students for research, can follow two 
main patterns, namely a separate research methodology module (Schultze 
2009:997–998) or integrated teaching of research methods through subject-
specifi c content (Fitzpatrick 2000:174; Parker 2010:124–125). The analysis 
of the material used by the three selected South African universities to teach 
research methods to Public Administration students, has shown that all three 
universities offered their teaching through separate Public Administration 
research methodology modules on the honours and master’s level. This 
observation is noteworthy, as the literature review has shown that the learning 
of quantitative research methods is enhanced through the integrated teaching 
of research methodology in combination with the use of well-prepared tuition 
material, real-life problems and the application of common statistical software 
(Fitzpatrick 2000:174; Parker 2010:124–125). This section consequently reports 
on whether such integration (well-prepared tuition material and the solving of 
real-life problems with research methods and techniques) indeed takes place.

There is evidence that all three institutions use well-prepared tuition material 
in the teaching of research methods. The material shows clarity with regard to 
the purpose, objectives or outcomes of the tuition process, assessment criteria 
and expected involvement or participation of the students. At two universities, 
i.e. University 1 and University 3, students are encouraged to participate through 
inter alia group work to ‘enhance the practical understanding of the subject’, as 
it is formulated in one of the study guides (University 1 2011a:1).

Bearing in mind that institutions with proven research training success 
integrate their training of research methods and statistical techniques with 
the actual doing of research (Aguado 2009:259; Fitzpatrick 2000:180), the 
verbs or action words (such as enhance understanding) in the individual 
and group assignments facilitated by the selected study material, need some 
critical refl ection. The action words show that the nature of the methodological 
training provided by University 1 and University 2 are, with the exception of 
the action words draft, do assignments, draw up and write, predominantly on 
the refl ective level (e.g. analyse, explain, defi ne and refl ect). The three study 
guides used by University 3 have shown that they place a relatively stronger 
emphasis on research-related actions such as read, select, compile, draw up, 
present, evaluate, submit, suggest and write, than the other institutions.

Although all three institutions offer their teaching of research methodology 
for Public Administration students in separate modules, the teaching seems 
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to be in a refl ective way rather than in an applied way. Considering that, this 
research has shown that the purpose of the teaching of research methodology 
is to prepare future scholars, and as research methods can be considered to be 
tools of the scholarly trade, one would expect the nature of the methodological 
teaching to be applied rather than refl ective.

CONCLUSION

This article reports on research that was initiated by a proposition that the 
current poor state of South African Public Administration research is caused by 
the methodological preparation provided by universities to their students. This 
proposition had been supported by an earlier analysis of the methodological 
preferences of the authors of selected peer-reviewed articles, which showed 
that the selection of research methods by researchers might be infl uenced by 
their institutional affi liation. The aim of this article was therefore to report on 
an assessment of the research methodology preparation provided by three 
leading publishing Public Administration universities in South Africa, and the 
way preparation of students can be improved. The units of observation for this 
assessment were the tuition material used in the research methodology modules 
at the selected universities. The authors do regard this as a limitation to the 
study as the inclusion of students and lecturers could have provided a more 
nuanced interpretation of the material.

Based on the review of scholarly literature, the tuition material used for the 
research methodology preparation (training) provided by these institutions was 
assessed according to purpose, content and nature. The assessment showed that 
the tuition at all three institutions was mainly aimed at the preparation of future 
scholars and not of public offi cials as was the case at some institutions abroad. 
This fi nding is signifi cant, bearing in mind the conclusion by Cameron and 
McLaverty (2008:91) that ‘Public Administration research is in a parlous state’ 
due to the teaching of Public Administration research methodology at South 
African universities (Cameron and McLaverty 2008:92), and that publishing 
scholars are either products of the teaching of these universities, or faculty 
members at these institutions.

In spite of the fi nding that the tuition material of all three institutions exposes 
students to quantitative methods, the authors affi liated to these institutions seem 
to have a below average preference for applying this methodological category. 
The methods have shown to be taught but not practiced. This lack of preference 
has shown to be the highest with authors affi liated to University 3, the 
institution which is currently providing tuition in the techniques of quantitative 
data analysis, such as statistical analysis. There seems to be no relation between 
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the emphasis of these institutions’ methodological preparation and the research 
methods used by the scholars affi liated to them.

The third category of analysis, the nature of methodological preparation, 
showed that all three institutions use prepared tuition material to offer 
methodological preparation to their students. Tuition is done in separate 
modules or papers. This is opposed to the integrated approach followed by some 
successful institutions abroad. An analysis of the verbs or action words used in 
their material showed that tuition provided by the University 1 and University 
2 is predominantly on the refl ective level, where University 3 was seen to 
place a strong emphasis on research-related actions. However, publishing 
scholars affi liated to University 3 have shown to have a stronger preference 
for conceptual approaches than for quantitative or qualitative approaches and 
related methods and techniques.

This article showed that the research preparation provided to Public 
Administration scholars by the three selected universities (aimed primarily at 
scholars as opposed to practitioners), covered mainly the use of quantitative 
methods, which was offered in separate modules in a mainly refl ective way. 
Furthermore, the article showed that, although the three universities provide 
tuition in the main social sciences methods, their emphasis in the teaching of 
these methods is not related to the methodological preference of the authors 
of peer-reviewed articles. The methodological preparation offered by these 
institutions thus has seemingly no infl uence on the methodological preferences 
of scholars affi liated to them.

An explanation for this lack of infl uence can most probably be found in 
the success requirements for methodological training identifi ed by Fitzpatrick 
(2000), namely that, for greater impact, the teaching of research methods 
and techniques should be taught integrated with the main content of the 
programme. The main content of the programme should thus be taught not as 
the conveying of facts, but as the testing of facts and the solving of problems 
through the application of content specifi c methods. This article showed that 
the tuition at all three South African institutions is given in separate modules or 
papers (and not integrated into the core content modules of the programmes). 
Furthermore, it was found that the tuition is provided in a predominantly 
refl ective way, instead of by way of solving real theoretical problems related 
to practice. Consequently, notwithstanding the existing tuition and training in 
research methods, Public Administration scholars most probably have at least 
a broad superfi cial knowledge about the various methods, but, due to a lack 
of integrated application in the learning process, do not have the confi dence 
to apply these methods and techniques independently. Due to the apparent 
absence of applied teaching of research methodology at the three institutions 
investigated, one can conclude that their tuition of research methodology does 
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not suffi ciently prepare Public Administration scholars to utilise appropriate 
methods to solve research problems. This conclusion confi rms the explanation 
suggested by Cameron and McLaverty’s (2008:92) for the so-called ‘parlous 
state’ of South African Public Administration research, namely the teaching of 
research methodology.

It is suggested that further research be done on ways to integrate 
methodological preparation at least at honours level, with the solving of central 
research problems in the core disciplinary content of Public Administration 
programmes. Such an integrated preparation could enable future scholars to 
apply theory and appropriate methods and techniques skilfully in order to solve 
those problems of public administration practice which may not be solved by 
relying on practice experience and knowledge alone. By doing that, researchers 
will most probably be more willing to apply the most appropriate method for the 
research problem at hand confi dently, instead of hiding within a paradigmatic 
comfort zone.

NOTES

1. A scholar in the context of this article refers to Public Administration intellectuals publishing 
research articles in academic journals. Publishing scholars are thus mainly authors of articles 
attached to universities.

Attachment 1:  Material on which the overview of Public Administration 
research methodology is based

University Material

University 1

2011a. Administrative Theory (AET 700). 
Material for the honours students.
2011b. Research Methodology (NME 801) 
Material for master’s students

University 2
2010. Theory of Science and Public Administration – methods of 
Public Administration: a selection. Study guide 2 for the paper 
HFILPAK. Used for the Honours and MPA programmes.

University 3

2010a. Course framework: Orientation to Public Sector Research 
Methodology & Academic Writing. Used for the Honours programme.
2010b. Course Framework: Research report module. Used for 
the Honours programme. Used for the Honours programme.
2010c. Applied Public Sector Research Methodology & Academic 
Writing 2010. Material used for the MPA programme.
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ABSTRACT

The aim of this article is to critically analyse neo-liberalism and the recent 
growing anti-neo-liberal social movements in South Africa with reference to 
local government. Anti-neo-liberal social movements arose throughout the 
country post-1996 to resist the existing neo-liberal economic framework. 
Organisations such as the Anti-Privatisation Forum, Treatment Action 
Campaign (TAC), Abahlali baseMjondolo, Landless Peoples Movement, 
Jubilee, Unemployed People’s Movement and Western Cape Anti-Eviction 
Campaign are among the grass-roots movements who oppose government’s 
development strategies such as privatisation of services and Public-Private 
Partnership (PPP) at national, provincial and local government level in South 
Africa. Though the ANC-government has introduced the New Growth Path 
and National Development Plan, neo-liberalism still underpins a range 
of policies at local government such as the Integrated Development Plan 
(IDP) and Local Economic Development (LED) plan. Neo-liberal policies 
and practices accommodate relatively unfettered wealth accumulation and 
promote inequalities as well as undermining the culture of democracy. 
At a methodological level, the fi ndings of this research are based on the 
literature assessment. The researcher in this study examines the neo-liberal 
model of development from a political economy approach with respect to 
South Africa’s municipalities. It does so by arguing that both the political 
and economic elites are using state resources for self-enrichment at the 
expense of the poor. Hence, this research makes a substantive contribution 
to international and local scholarship to the fi eld of Public Administration/
Management and other related disciplines within Social Sciences.
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INTRODUCTION

The Growth Employment and Redistribution (GEAR) policy, which has been 
widely characterised as an application of neo-liberalism (Padayachee 2006:1) 
was a move away from the fundamental foundations of the Keynesian 
Reconstruction and Development Program (RDP) policy. No consultation took 
place within the ANC and the alliance partners before the introduction of the 
GEAR policy. Political analyst Xolela Mangcu (2008:124) for instance, argues 
that the National Economic Development and Labour Council (NEDLAC), 
an institution established for consultation on economic decisions, was not 
consulted on the policy formulation of GEAR. GEAR was perceived by people 
within the Tripartite Alliance and outside it as a neo-liberal inspired policy 
infl uenced by international capital through the new black political elite in South 
Africa. From a dependency theory viewpoint, one might therefore consider the 
South African political elite as a ‘comprador class’, serving the interests of the 
international bourgeoisie.

The GEAR strategy also supported fi scal discipline, which meant that 
government would spend less on education, health and social development 
programs for poverty eradication hence the perception that GEAR is anti-poor. 
More specifi cally, government expenditure was reduced by 5.7% in 1997 to 3% 
on social policy in early 2000 (Nokaneng and Harmse 2009:49). The GEAR 
policy was part of the structural adjustment ideological framework of neo-
liberalism supporting fi scal discipline. Although GEAR’s proponents predicted 
an economic growth rate of 6% which would solve the problem of high 
unemployment in South Africa, it should be noted that this was never realised 
(Bond 2006:5, Gevisser 2007:693). Moreover, South Africa’s unemployment 
rate, while at 19% in 1996, rose to 30% in 2002, though it has eased slightly 
since then (UNDP 2012:5). The long-term economic growth rate has been 
estimated at 3,5% under the current policy environment. One can therefore 
conclude that GEAR never achieved its intended policy objectives of promoting 
development for the majority of people in South Africa.

Government policies are judged by their results, not by what they would 
like to achieve. The government should be pragmatic in solving socio-economic 
problems. The GEAR policy has encouraged privatisation of state assets and 
outsourcing of services in all spheres of government since 1996. This has 
accompanied the advancement of a culture of greed and personal accumulation 
of wealth by those who are politically well connected. The GEAR policy is 
normally associated with some of the elements of the ideological underpinnings 
of neo-liberalism because it proposes many of the same policy prescriptions 
such as privatisation of services or state assets.
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The implementation of the GEAR neo-liberal policy has inevitably led to a 
backlash against the ANC-led government. Anti-neo-liberal social movements 
have been established post-1996 throughout the country to resist the neo-liberal 
economic framework. Organisations such as the Anti-Privatisation Forum (APF), 
Treatment Action Campaign (TAC), Abahlali baseMjondolo, Landless Peoples 
Movements, Jubilee, Unemployed People’s Movement and Western Cape 
Anti-Eviction Campaign are among the grass-roots movements who oppose 
government’s development strategies at local government level in South Africa. 
This dramatic groundswell of opposition represented a new mass-based phase in 
the politics of the new South Africa (Ngwane 2007:18). These social movements 
are vehemently opposed to neo-liberal policies at local government such as the 
privatisation of services or outsourcing and Public-Private Partnerships (PPPs).

The International Monetary Fund and World Bank have infl uenced the 
implementation of privatisation of services such as water and electricity in 
South African municipalities (McDonald and Pape 2003:2). Because of such 
privatisation, poor people at local government level will not be able to afford 
these services. This is a violation of human rights, particularly socio-economic 
rights, as stipulated in the Constitution of the Republic of South Africa, 1996. 
The privatisation of services at the local government sphere marginalises the 
working class and prevents it from enjoying the benefi ts of democracy, which 
is not only about political rights such as a right to vote etc, but is also about 
second generation, socio-economic rights of poor people, and access to basic 
needs. According to the National Development Plan (NDP) (2011:371), the 
public sector in South Africa will never be effective in promoting development if 
it is not in touch with the masses at grass roots level. Again, the NDP (2011:371-
374), recommends that municipalities should employ people on merit not in 
relation to their political backgrounds.

This article among other things sheds light on the rationale behind these anti-
liberal social movements and their ideological underpinnings in the new South 
Africa. Precisely because not much scholarly work has been done in the fi eld 
of Public Administration/Management on how the business and political elites 
through the privatisation of services are using their strong networks (associated 
political and social capital resources) in their efforts of personal accumulation. 
Again, one of the weaknesses of existing scholarship is that it fails to indicate 
the linkage between corruption and neo-liberal policies. This does not imply 
that corruption is caused by the application of neo-liberalism. Nor does it mean 
that corruption is limited to the implementation of neo-liberal policies. The 
point here is that business-friendly policies are creating scope for corruption 
to occur. In other words, privatisation of services are exacerbating the practice 
of corruption, particularly as they are used in tandem with Broad-Based Black 
Economic Empowerment (BBBEE) requirements. For instance, according to 
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the Auditor General (2012:2-18), between 2010 and 2011 government tenders 
amounting to R113 million were awarded to individuals who had relatives or 
friends within state institutions.

This evidence reinforces the argument that the whole notion of the tendering 
system escalates corruption; where public offi cials and politicians accept 
bribes and do favours for the business elite, and in return accumulate wealth 
for themselves. The practice of corruption bedevils the delivery of services 
and hampers development on the ground. State resources that are meant for 
development end up in the hands of a tiny minority of people in society with 
strong political and business networks. Though the ANC-government has 
subsequently introduced the New Growth Path and NDP, neo-liberalism still 
underpins a range of policies at local government level such as the Integrated 
Development Plan (IDP) and Local Economic Development (LED). The following 
discussion will focus on the theoretical standpoint (political economy approach) 
which informs the thinking of the writer on development theory and policy at 
local government. It focuses specifi cally on how the political and business elite 
use certain methods to accumulate wealth for themselves at the expense of the 
working class.

THEORETICAL FRAMEWORK OF THE STUDY

The perspective on which the article is based has chosen to examine the local 
government model of economic development from the particular standpoint of 
political economy. This approach is relevant because, among other things this 
article provides a critique of the structural relationship between the business 
community and the political environment. Political economic analysis is 
relevant because it enables the writer to develop a deep understanding of the 
issues examined here. Elites, according to the political economy perspective, 
use state resources to enrich themselves. More specifi cally, the political 
economy paradigm focuses on how business and political elites, through 
economic policies such as privatisation or outsourcing of services, use their 
strong networks (associated political-social-capital resources) in their efforts for 
personal wealth accumulation.

The political economy approach concentrates on the allocation of resources 
in society. Again, this approach focuses on how the relationship between 
the political institutions and the economic environment creates scope for 
corruption. The political economy perspective is an interdisciplinary approach 
that integrates politics and the economy. For example, it grapples with issues 
such as whether democracy in modern society is able to promote economic 
development for everyone. Overall the political economy tradition is concerned 
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with poverty, unemployment, development, climate change, international trade, 
and fi scal and monetary policies (Best, Rai and Walsh 1986:300, Freeman 
1989:ix, Alt and Alesina 1996, Ersson and Erik Lane 1997:1, Mills 1959:10, 
Przeworski 2003:11, West 2009:229–233). At a glance, the next section will 
provide context to the article by examining the history of local government and 
neo-liberalism in the new South Africa.

NEO-LIBERALISM AND LOCAL ECONOMIC DEVELOPMENT

The political transition to democracy in South Africa has brought about a 
number of changes such as the restructuring of municipalities post-1994. 
During the apartheid era, municipalities in South Africa were created along 
racial lines with services delivered unequally across the racial divides. White 
people had their own municipalities with better resources than the other groups 
in South Africa. Local government and services were delivered differentially, 
with Black South Africans receiving the worst, and Whites the better services, 
with Coloured and Indian people receiving intermediate levels of service. At 
the Multi-Party Negotiations in 1991 a platform was created for discussions 
around local government. This was called the Local Government Negotiations 
Forum (LGNF). The different political parties in this Forum agreed that the Local 
Government Transition Act, 1993 (Act No 209) be formulated as a policy to 
pave a way for the restructuring of local government in the new South Africa 
(Cloete 1996:285-288).

In the year following the fi rst democratic general election, local government 
elections were held throughout the country. In 1995, South Africa had 1 200 
municipalities and these were reduced to about 880 municipalities due to the 
formulation of the Local Government Demarcation Act, 1998 (Act No 27) and 
later these municipalities were again reduced to 283; with seven Metropolitan 
municipalities (Maphazi 2012:35). In 1998, the South Africa government passed 
a White Paper on Local Government, 1998 focusing on the restructuring of local 
government. The White Paper on Local Government, 1998 argued, following 
the Constitution of the Republic of South Africa, 1996, that municipalities are 
closer to the people on the ground, and that South African municipalities should 
therefore espouse the values of developmental local government. According to 
the White Paper on Local Government, 1998, the concept of developmental 
local government commits municipalities to work alongside their citizens by 
growing the economy and promoting development.

This implies that municipalities have a responsibility to respond to socio-
economic problems of the inhabitants, and it is therefore the mandate of local 
government throughout the country to improve the lives of the people. Among 
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other things, this should happen by creating jobs and reducing the gap between 
the ‘haves’ and the ‘have-nots’.

The IDP is a multi-stakeholder plan for each and every municipality in 
South Africa aimed at promoting development according to the White Paper 
on Local Government, 1998. It must be noted the IDP is also related to the 
Municipal Systems Act, 2000 (Act No 32). According to the Local Government: 
Municipal Finance Management Act, 2003 (Act No 56 ) the IDP must be linked 
to the budget of the municipality and refl ect the macro-economic policy of the 
national government and provincial government development plan. This implies 
that the IDP is expected to be in line with the National Spatial Development 
Perspective (NSDP) and the Provincial Growth Development Plan (PGDP). The 
table below demonstrates how development policies in all three spheres are 
linked to each other:

Table.1: Development policy in South Africa

Macro-Economic Policy

National Spatial Development Perspective (NSDP)

Provincial Growth Development Plan (PGDP)

Integrated Development Plan (IDP)

Source: Eastern Cape: Offi ce of the Premier 2012:6.

All these plans have the intended objectives of service delivery and improving 
the lives of the people. At a glance, the macro-economic policy is a plan that 
guides the government of the day on how to distribute wealth, create jobs, 
attract investment, engage in trade with other states and promote development. 
The macro-economic policy and the NSDP are both designed by the national 
government. The NSDP is drafted for a fi ve-year period. Over and above, 
the NSDP argues that economic growth should lead to job creation. In the 
main, these jobs are expected to be created by the private sector. The PGDP 
is drafted at provincial level to assist the national government in respect of 
promoting development. Again, the PGDP is a development policy for each and 
every province in South Africa linked to the Millennium Development Goals 
set out by the United Nations for reducing poverty by half by 2015. The IDP 
also comes into play in this context because it serves as a fi ve-year vision for 
the economic development of all the municipalities in South Africa (National 
Spatial Development Perspective 2003:1 and 2006:4). According to the Local 
Government Turnaround Strategy (2010:5) public participation is of paramount 
importance with regard to the policy formulation of the IDP. This means that 
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the general public should have a say in terms what kind of development 
model they prefer or how the budget is allocated to their communities at local 
government level.

The IDP was an idea that emanated from the IMF and World Bank during 
the early 1990s. The IMF, World Bank, USA, England, Germany and academics, 
both local and international, have developed the concept of the IDP (Harrison 
2006:188). It has become clear that pro-market ideas are at the heart of IDP. In 
as much as the IDP is a multi-stakeholder however it requires that the private 
sector should take the lead with regard to development at local government. 
There is an assumption by policy-makers that this will lead to a trickle-down 
effect of economic development, job creation, and benefi t the population as a 
whole (Harrison 2006:188).

The IDP is intended to be in line with the Local Economic Development 
(LED) plans of municipalities in South Africa. The LED municipal program is 
implemented within the context of an IDP at local government level. All in all, 
LED is the coming together of business, community-based organisations and 
government with an aim of tackling unemployment, accelerating economic 
growth and the eradication of poverty at the municipal level. Within the South 
African context LED refers to initiatives undertaken at local government level 
by different partners to address socio-economic problems. LED has of late 
become the responsibility of municipalities working alongside different sectors 
of the society. The LED policy is concerned about the economic stability of 
municipalities, (Phutiagae 2007:133). Over and above that, LED focuses in the 
main on the creation of jobs by attracting foreign direct investment in order to 
meet the needs of the inhabitants (Blakely and Leigh 2010:215).

There is a common denominator in South African municipalities, which is the 
thinking that LED should include anti-poverty strategies such as BBBEE, PPP and 
privatisation or outsourcing of services for job creation. The local political elite 
are assuming that the ‘neo-liberal policies’ will in the end promote development 
for all the people (Breakfast 2013:21).

The historical roots of neo-liberalism can be traced from post-Second World 
War attempts to address reconstruction and development of a destroyed Europe 
and an economic framework to deal with independent colonial societies as a 
means to reduce the sphere of infl uence of the Soviet Union.

In the 1980s, in response to crises surrounding the convertibility of the dollar 
and stresses in the industrial economies caused by spiralling increases in the 
cost of energy, the capitalist economic framework was redeveloped towards 
market fundamentalism to deal with these criticisms and was relabelled neo-
liberalism. Multilateral institutions such as the IMF and World Bank have strongly 
supported adherence to a free market system as part of the conditionality for 
international aid and assistance (Harvey 2005:3, 2011:1–11).
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Neo-liberalism promotes less government intervention in the economy, 
privatisation of state institutions, a balanced budget and fl uctuating interest 
rates. The neo-liberal ideology has spread around the world since its application 

Table 2:  A brief overview of the intellectual history of neo-liberalism

Epoch Individuals and 
institutions involved Motivation

Early 1900s, and 
early 1950s 

 Adam Smith laid a theoretical 
foundation for free marketers. 
Friedrich Hayek contributed 
to the discourse by arguing 
for individualism and 
deregulation of the market

Economic freedom and 
market competition

During the 
late 1970s 

Milton Friedman and colleagues 
coming from the neo-classical 
theoretical background were 
instrumental in advocating the 
domination of the market forces in 
world affairs. They held a view that 
only the business community could 
bring about economic development 
through the free market system. 

Maximisation of profi t for the 
business community. Doing away 
with the intervention of the state in 
the economy. Making the market 
forces more powerful and infl uential 
than the state in policy-making. 

Early 1980s 

Ronald Reagan and Margaret 
Thatcher promoted neo-liberal 
policies through privatisation 
of state assets, relaxation of 
labour laws and Public-Private 
Partnerships. These economic 
policies were also known as 
Reaganism and Thatcherism, and 
are often collectively referred 
to as the ‘New Right’ and 
sometimes ‘neo-conservatism’. 

Eliminating the welfare system 
through the privatisation of 
services. More specifi cally, 
these policies included health, 
education, social grants, etc. 

Mid-1980s

World Bank and International 
Monetary Fund encouraged 
governments around the world 
to adopt neo-liberal policies via 
structural adjustment programs.

Reduction of government 
expenditure. Elevating the 
market above the state in 
economic matters. 

Late 1980s

The collapse of the Soviet Union 
led to the strengthening of 
domination of market forces in 
world political and economic affairs 

Weakening the role of the state 
in the economy by promoting 
growth through redistribution. 

1990s and 
2000s 

The G8 and G20 are vehicles 
for dissemination of neo-liberal 
economic ideas on a global scale

Total deregulation of the market.

Source: Breakfast 2013:41.
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in the Latin American countries during the late 1970s. The fi rst example we 
observed was the economic experiment carried out by the ‘Chicago Boys’ in 
Chile during the Pinochet regime. Narrow neo-liberal economic policies are 
not necessarily a sound foundation for economic development (Saul 2005:190-
194). They breed income disparity, which in turn is a threat to democratic 
consolidation (Hibell 2008:1).

Neo-liberal policies and practices accommodate relatively unfettered 
wealth accumulation and promote inequalities as well as undermining the 
culture of democracy. The effect of unregulated international capitalism tends 
to undermine democracy as it is based on the maximisation of profi t and it 
creates different classes and class tensions in society. Democracy aims to 
promote equality for everyone in society (Breakfast 2013:25). Democracy also 
implies that authorities take care of the socio-economic needs of the poorest of 
the poor.

Neo-liberal ideas were embraced by Prime Minister Thatcher of the 
UK, and President Ronald Reagan of the United States in the early eighties. 
Sometimes called the ‘New Right’, these ideas were strongly promoted by the 
two governments and soon became a new orthodoxy, widely embraced by ex-
socialist states of Eastern Europe, and many other emerging democracies (King 
1987:16). According to De Angelis (2009:2) ‘in the last twenty years the neo-
liberal orthodoxy became predominant in all major levels of government and 
shaped the policy recommendations of the major think tanks all around the 
world’ A brief overview of the intellectual history of neo-liberalism follows in 
Table 2.

SOCIAL MOVEMENTS IN POST-APARTHEID 
SOUTH AFRICA AGAINST THE BACKDROP 
OF LOCAL GOVERNMENT

Since these social movements were established as a result of pro-business 
policies such as privatisation of services within the municipal context they hold 
a strong view that the implementation of neo-liberal policies has marginalised 
the working class from accessing essential services such as water and electricity 
etc. A number of social movements in the world have been critical of the 
notion that neo-liberal economic policies are the right path to development 
and poverty eradication. Leftists who question the ‘Washington consensus’ lead 
these social movements (Della Porta and Diani, 2006:vii). Heberle (1995:55) 
states that the rise of anti-neo-liberal social movements in society follows the 
social discontent of the status quo or the existing social order. According to him, 
‘dissatisfaction with a social order arises when individuals no longer consider 
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the values and norms on which the order is based to be best or only possible 
values and norms’ (Heberle 1995:55).

It is of great importance to conceptualise the phrase social movements. 
Social movements are organisations that have a tendency to oppose the policies 
of the government. Moreover, these are normally grassroots organisations that 
focus on the struggles of the poorest of the poor. The term ’social movements’ 
refers to different forms of collective actions by ordinary people. Anti-neo-
liberal social movements primarily would like to overthrow existing government 
who implement anti-poor policies such a privatisation, and cost-recovery 
mechanisms etc. Social movements focus on different issues affecting ordinary 
people. Some of these organisations have organised structures, a proper 
administrative system while some who do not have such systems in place are 
informal in nature (Abercrombie, Hill and Turner 2000:324). Sidney Tarrow 
(1994:1), in his seminal work titled ‘Power in movement: social movements, 
collective actions and politics’, argues that social movements arise from 
the struggle of the ordinary people on the ground. The struggles of social 
movements are based on collective action aimed at questioning the elite or the 
powers that be.

A social movement is a group of people who like to bring about change. 
Social movements have been given a new acronym of NSMs (New Social 
Movements). Social movements embrace the idea of collective action for 
their struggles (Scott and Marshall 2005:612). Naomi Klein (2005:xxx) in 
her classic work titled ‘No logo’, states that social movements in other parts 
of world have worked closely with certain opposition parties to win national 
elections. For instance, Venezuela can be cited as a classic case with regard to 
the collaboration of social movements and political parties. Social movements 
differ from political parties because they do not contest elections.

Contestation of elections is the hallmark of a political party. All political parties 
have political ambitions of winning elections. However, some form political 
alliances or coalitions with other parties for strategic reasons. On the other 
hand, social movements do not contest elections. A political party is a group 
of people who share the same views aimed at acquiring state power through 
elections. A distinction between a political party and social movement needs 
to be explained to avoid confusion or misuse of these terminologies (Heywood 
2002:248). Jackson and Jackson (1997:314) follow the same line of reasoning 
when contending that the main aim of a political party is to get a control of state 
institutions in order to implement its policies conversely, social movements arise 
against the background of social discontent and do not intend to participate in 
the electoral process. Della and Diani (2006:240) echo this view when arguing 
that social movements do not support the notion of parliamentary democracy, 
are against liberal democracy and ‘organized democracy of political parties’.
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Social movements favour a direct democracy because it encourages 
citizens to spell out their views effectively. Parliamentary democracy or 
liberal democracy is normally bureaucratic in nature ‘with decision-making 
concentrated at the top; direct democracy is decentralised and emphasises 
that decisions should be taken as near as possible to ordinary people’ (Della 
and Diani 2006:240). Direct democracy means that everyone in society has 
an opportunity to participate effectively in the decision-making process of 
the country (Jackson and Jackson 1997:367). Direct Democracy is also called 
participatory democracy by social scientists. Participatory democracy occurs 
when ordinary people on the ground are directly involved in decision-making 
in the country. This is contrary to representative democracy where politicians 
or public offi cials are decision-makers on behalf of the majority. Again, 
participatory democracy focuses on the empowerment of the ordinary people 
by allowing them to make public policies (Williams 2011:2).

According to Heywood (2002:284) a social movement is a specifi c form of 
collective action in which the rationale is to appeal to a large number of people, 
normally without following a bureaucratic structure. Heywood (2002) goes on 
to say that ‘being part of a social movement requires a level of commitment and 
political activism rather than formal or card-carrying member, and concludes 
by arguing that anti-neo-liberal social movements subscribe to a Marxist way 
of thinking. This means that anti-neo-liberal social movements are guided by 
Marxism or socialist principles that are their theoretical framework for describing 
social ills. Anti-neo-liberal social movements are ideologically motivated and 
goal orientated, aiming at changing the current social order (Jackson and Jackson 
1997:317). Osaghae (2010:55) states that social movements arise against the 
background of social exclusion in decision-making or policy matters, economic 
marginalisation, social injustice and disparities between the rich and the poor.

A common denominator in the ‘body of knowledge’ of social movements 
is that they exist because of social discontent regarding the public policies of 
government. It is evident that social movements are vehemently opposed to 
neo-liberal economic policies which benefi t the political elite and the business. 
Their main aim is to overhaul the capitalist system. Porta and Diani (2006:67) 
contend that anti-neo-liberal social movements are an expression of certain 
ideological values. According to them, ‘social movements not only aim at 
specifi c policy changes or the replacements of a specifi c political elite, but at 
broader transformations in societal priorities, in the basic mechanism through 
which a society operates’. In South Africa anti-neo-liberal social movements 
are issue based. This means that each social movement focuses on one specifi c 
issue that is affecting the poorest of the poor. They do not articulate issues like 
political parties who develop policies on every matter affecting the lives of 
the people.
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According to Siwisa, citing Piven and Cloward (2006:3) the collective 
behaviour of anti- neo-liberal social movements is meant for ‘social protest’. 
Siwisa, goes on to assert that social protest is a vital weapon for political 
awareness and fi ghting for rights of the working class Political agitation is 
a mechanism employed by anti-neo-liberal social movements to make the 
working class aware about harmful socio-economic policy. In order to be 
successful social movements need to get the attention of ordinary people on the 
ground. Secondly, social movements need to arouse the feelings of the masses 
regarding their social problems (Blumer 1995:65).

Anti-neo-liberal social movements have been also instrumental in terms 
of violent service delivery protests. A case in point is Abahlali baseMjondolo 
among other things; it has embarked on a number of violent service delivery 
protests. According to the Local Government Turnaround Strategy (2010:4), 
violent service delivery protests in South Africa can only be eliminated if 
municipalities commit themselves to service delivery. Therefore, local authorities 
need to take seriously the issue of service delivery and promote development 
for the majority.

Thompson and Tapscott (2006:4) assert that in the current world order of 
globalisation, social movements arise against the backdrop of neo-liberal 
economic policies (2006:4). Neo-liberalism in this context can be regarded as 
an independent variable or a cause of the existence of the social movements. 
These social movements hold a view that socio-economic problems that 
affect them, such as privatisation of services, electricity outages/interruptions, 
poverty, unemployment, and poor education result from the neo-liberal model 
of development. The new anti-neo-liberal social movements are vehemently 
opposed to the old Stalinist or Soviet-style of leadership (Heywood 2002:284).

Harman(1986:1-3) states that a number of socialist parties under the Soviet 
Union failed to embrace internal democracy, suppressed robust debates 
within the party, suppressed freedom of expression and there was no open 
contestation within the ranks of the organiaations. Harman (1986) goes on to 
say that social movements were regarded by many leftists as an alternative to 
the old Stalinist approach for the struggle of the working class. The new neo-
liberal social movements embrace democracy by advocating for maximum 
public participation of working class in decision-making. They reject a top-
down approach of decision-making in society even within their structures.

The working class do not benefi t from the neo-liberal economic strategies of 
PPPs and BBBEE deals at municipal level. Poverty and underdevelopment have 
been escalating in South Africa since the ushering in of the neo-liberal policies 
under the ANC government. According to research conducted by Holborn (of 
the South African Institute of Race Relations), the Gini co-effi cient (a parameter 
that examines disparities) indicates that inequality in South Africa has increased 
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since 1996. She goes on to say that the Gini co-effi cient was 0,62 when the 
GEAR policy was adopted in 1996. However, in 2009 it increased to 0,65. 
Additionally, in 2009 the racial group with the lowest Gini co-effi cient in South 
Africa was white people with a measure of about 0,45. Disparity was worst 
among black people, with a co-effi cient of about 0,68 (2010:181). People who 
are part of the black middle-class clearly stand to gain from BBBEE and PPPs, 
while the black industrial working class stands no chance of participating in the 
economy of South Africa (Nattrass and Seekings 2006:30).

In some instances, municipalities award PPP tenders to black companies 
who do not comply with the BBBEE scorecard. Although PPPs, the outsourcing 
of services and privatisation are inspired by neo-liberalism we fi nd that neo-
liberalism in practice is contradictory in nature. It involves the allocation of state 
resources to politically infl uential individuals, rather than promoting economic 
development for the majority. If the yardstick of development is the upliftment of 
the masses, then neo-liberalism in this context is counter-productive (Breakfast 
2013:4–5).

Anti-neoliberal social movements have been established post-1996 
throughout the country to fi ght against the neo-liberal economic framework. 
Ngwane (2007:18) provides examples of anti-neoliberal social movements in 
South Africa when he argues that organisations such as the Anti-Privatisation 
Forum (APF), Treatment Action Campaign (TAC), Abahlali baseMjondolo, 
Landless People Movements, Jubilee and Western Cape Anti-Eviction Campaign 
meet the recognised criteria. Ngwane (2007) goes on further to say that these 
organisations dramatically entered an historical stage in the fi rst mass struggle of 
the post-apartheid South Africa.

Chomsky (2010:91) argues that neo-liberalism does the opposite of 
democracy, namely creating equality in society. Chomsky contends that the 
neo-liberal model is an attack on the working class. This implies neo-liberalism 
benefi ts only the few in society. Only the elite are able to survive in a society 
that is neo-liberal in nature. Mills (2000:10) in his classic work titled ‘The 
power elite’ asserts that the elite constitute a tiny minority of people in society 
who have power, money and are respected by the public due to their status. 
According to him, these are infl uential people in a capitalist society.

Patrick Bond points out that the ANC government has been vehemently 
opposed to anti-neoliberal social movements. He goes on to cite Naomi Klein 
who argues that ‘there’s huge amount of struggle going on in this country. There 
are movements exploding. They are resisting privatisation of water and electricity, 
resisting evictions, demanding land reform. They are reacting against all the 
broken promises of the ANC’ (2005:307). The ruling party is against anti-neo-
liberal social movements precisely because it does not want any organisation 
outside of the Tripartite Alliance to gain popularity amongst the masses. The 
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ANC holds a view that it is the only political party with a divine right to rule 
the people of South Africa. This is despite the number of people outside the 
ANC or Tripartite Alliance who fought for democracy in South Africa. The ruling 
party wants to be the only political party that occupies the political space on 
the ground where ordinary people live. Therefore, it is vehemently opposed to 
new anti-neo-liberal social movements who are fi ghting against lack of service 
delivery, eviction, privatisation of water and electricity at local government.

Frantz Fanon (1963) in his seminal work titled ‘The Wretched of the Earth’, 
reminds us that there is a common denominator in liberation movements in 
former colonised countries. According to him, liberation movements come into 
power with no clear economic policy for improving the lives of the people. He 
goes on to say that these leaders of political parties during colonialism were 
mainly concerned about independence and political freedom. Fanon (1963) 
concludes by arguing that in former colonised countries economic policies are 
designed by former colonial masters and market forces outside these countries 
(1963:97-99). This argument advanced by Fanon is relevant to the South African 
situation. For instance, both the IMF and World Bank were heavily involved 
in drafting the macro-economic policy of the ruling party in post-apartheid 
South Africa. This culminated in the neo-liberal macro-economic policy called 
GEAR adopted for economic growth, poverty eradication, creation of jobs 
and development.

The adoption of the GEAR policy can be regarded as a cause of the anti-
neo-liberal social movements’ fi ght against privatisation of service at local 
government level. McDonald and Pape (2003:7) state that the APF arose as 
a backlash to Johannesburg municipality’s privatising of essential services. 
They go further to argue that initially COSATU and a number of mass-based 
organisations, including leftists organisations, embraced the idea of forming this 
social movement to fi ght against neo-liberal policies within the context of local 
government. According to them, COSATU eventually withdrew from this anti-
neo-liberal social movement

In response to the above discussion, fi rstly, it must be noted that Trevor 
Ngwane, a former ANC councillor in the Johannesburg municipality, established 
the APF. According to Siwisa (2006:6) ‘The APF was established in July 2000 
by activists who mobilised against iGoli 2000 and Wits 2001, which were 
initiatives set up by the Johannesburg City Council, in collaboration with the 
private sector to transfer public services to the private sector in the city and at 
the University of the Witwatersrand’.

Ballard, Habib, Volodia, and Zuern (2006:17), contend that the APF 
mushroomed because of the privatisation of services and the failure of 
local government to render service. It must be noted that the South African 
Communist Party (SACP) refuses to work closely with these anti-neo-liberal 
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social movements precisely because they are articulating socialism from below 
not from above. This means that the new social movements reject the Stalinist 
style of leadership followed by the South African Communist Party. Stalinism 
in this study is defi ned as undemocratic practices associated with Stalin. The 
South African Communist Party follows the approach that socialism must come 
from the top and that top leadership must guide the masses. The new social 
movements advocate for participatory democracy. These anti-neo-liberal social 
movements show discontent about the relationship that the South African 
Communist Party and COSATU has with the ruling party. They hold the view 
that real communists cannot be in an alliance with a party that is implementing 
anti-poor policies such as the privatisation of services.

The APF has infl uenced the establishment of the Soweto Electricity Crisis 
Committee (SECC). The Soweto Electricity Crisis Committee was formed in 
June 2000 subsequent to a number of workshops with regard to energy crisis 
undertaken by the Municipal Services Project. This Municipal Service Project 
is situated at Wits University, and consists of South African and international 
political economists (Siwisa 2006:6). McDonald and Pape (2003:6) follow the 
same line of thinking when pointing out that at grass roots level the ‘Soweto 
Electricity Crisis Committee… fought ESKOM’s cut-off of more than 20 000 
households per month in Soweto in early 2001 (Fiil-Flynn) by launching 
Operation Khanyisa (light up). Under Operation Khanyisa, activists from the SECC 
defi ed the cut-offs by simply reconnecting citizens to the electricity grid, free of 
charge. In October 2001, the SECC was able to win a temporary moratorium on 
cut-offs, but the battle is far from over, with SECC protesters having been shot at 
and jailed for conducting a non-violent protest at the home of the Johannesburg 
City Mayor in April 2002. The Alternative Information Development Centre 
(AIDC) (Siwisa 2006:5) funds the new anti-neo-liberal social movements in 
post-apartheid South Africa.

The AIDC is a think tank organisation based in Cape Town that supports the 
struggles of the poorest of the poor. Currently its director is Brian Ashly who 
once led the Right to Work campaign launched in 2006. According to Siwisa 
(2006:11) the AIDC as a big Non-Governmental Organisation situated in Cape 
Town. The AIDC gives support to social movements by capacitating them in 
a number of workshops on leadership, theoretical understanding of socialism, 
and teaching the ordinary people about the causes of the social ills in South 
Africa and abroad. Nonetheless, it must be noted that those within the Tripartite 
Alliance have accused this NGO of being dominated by Trotskyites who are 
funded by capitalists to weaken the ruling party.

The AIDC purports to be ‘non-sectarian’ in its approach. This means it is 
prepared to work with any organisation supporting the struggle of the working 
class. The AlDC has held a number of workshops throughout the country 
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educating people on the ground about political economy, Marxism theory 
and neo-liberal policies within the context of local government. Dikeni and 
Gumede (2010:22) argue that the former President of South Africa, Thabo 
Mbeki accused NGO’s and anti-neo-liberal social movements of getting funding 
from foreign-based donors. These authors go on to say that Mbeki questioned 
the independence for the social movements. Other people share the same 
sentiments as Mbeki that these social movements serve the agenda of capitalists 
who would like to make the ANC or Tripartite Alliance fall apart.

CONCLUSION AND POLICY RECOMMENDATIONS

Firstly, privatisation of services should be replaced by a strong local state which 
takes the responsibility of rendering services itself, because development should 
not be driven by market forces but should rather be driven by a strong local 
state. This means that the local state must not be kept out of the market. It must 
intervene all the time in the local economy by protecting the employees from 
being exploited by business persons.

Secondly, a pro-state model of development is a good idea. However with 
rampant corruption in the public sector it will not yield positive results because 
only the few in society will benefi t from the state. The government fi rst needs 
to show commitment in terms of fi ghting corruption. After all, it does not make 
sense for any government that has dysfunctional municipalities to nationalise 
industries and to increase its obligations while it is struggling to manage its 
current institutions due to corruption and incompetency.

Lastly, a recommendation is made that an empirical study on the application 
of neo-liberalism within the context of local government be undertaken 
throughout South African municipalities, because not much scholarly work has 
been done on neo-liberalism and the growing anti-neo-liberal social movements 
in the new South Africa.
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ABSTRACT

The increase in policy implementation studies during the past century 
and the concomitant theoretical conceptualisation of these studies 
has progressed through three distinctive paradigmatic phases in order 
to explain the complexity and dynamics of policy implementation. 
The fi rst paradigm stems from the understanding that the success of 
policy implementation is solely dependent on the effectiveness and 
effi ciency of the executive authority or the bureaucracy charged with its 
implementation. In the second paradigm, it became clear that a top-down 
approach did not work as it used to in the era prior to the re-awakening of 
democracy and human rights. The complexities of the changing nature of 
governments, improvement in democratic processes and serving growing 
diverse and larger communities, required the consideration of a bottom-
up and more complex process and the involvement of a new generation 
of policy actors that demanded involvement and accountability. The 
complexity of theoretical work and advances in the fi eld of policy 
implementation that followed, created a third paradigm that sought 
to synthesise and converge theories from a variety of approaches. The 
article proposes that there would be value in possibly pursuing a fourth 
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INTRODUCTION

The signifi cance of this article stems from the increased interest in and 
publication of policy implementation studies during the previous century. 
A critical concern that has arisen from numerous policy scholars in parts of 
the developing world is the quest that policies are successfully implemented, 
against the background of what is generally regarded as the “policy failure” 
history of the majority of developing nations. It would appear that the majority 
of developing countries have devised solutions for policy problems, but lack 
the ability to implement such solutions (Paudel 2009; Thomas and Grindle 
1990; Makinde 2005). It is generally accepted that the history and evolution 
of policy implementation studies can provide valuable insights, as well as 
a basis for improved analysis of policy implementation issues. The evolution 
of thinking and theorising regarding the nature of policy implementation has 
brought the scholarly community no nearer to a comprehensive theory, or 
provided a tool that can facilitate improved understanding of the complexities 
of policy implementation. Although a comprehensive theory appears illusive, 
the consideration of individual and comparative policy cases within a proposed 
simplifi ed framework may pave the way to improved understanding of the 
nature of policy implementation success or failure.

THE EVOLUTION OF POLICY IMPLEMENTATION

It is the view of different scholars that the evolution of policy implementation 
theory has gone through at least three recognisable phases beginning from the 
early 1970’s to the present (Pulz and Treib 2007:89; Winter 2006:151; Deleon 
1999:315-316; Conteh 2011:123–124 can be considered in this context). The 
confi guration of this evolution of implementation theory into three generations 
is also held among scholars who, as a result of theorising from a premise that 
any endeavour that seeks to arrange implementation literature, possesses an 

paradigm based on the proposed model referred to as the PFI model and 
its framework. Such a model or framework is proposed in order to create 
comparative case studies and models to learn more about classes or areas 
of policy implementation that would allow the development of predictive 
abilities when devising plans, programmes and mechanisms for public 
policy implementation.
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intrinsic propensity to arbitrariness (Brynard, Cloete and De Coning 2011:138), 
and presents such an evolution in a nuanced fashion. It is beyond the scope of 
this article to present an exhaustive elucidation of the development of policy 
implementation theory because a multiplicity of noteworthy reviews have 
already been conducted over the last thirty years. For this reason, the article 
highlights a number of the key paradigmatic contributions in the synthesis of 
such literature.

Austrian scholars Pulz and Treib (2007:89) noted that the achievement of fi rst 
generation scholars such as that of Pressman and Wildavsky (1973), lies in their 
raising of awareness of the phenomenon of policy implementation within the 
wider scholarly community and the public in general (Pulz and Treib 2007:89). 
By the same token, both Hill and Hupe (2006) acknowledge that it was with the 
advent of Pressman and Wildavsky’s (1973) and Hargrove’s publications where 
“a distinct approach to the study of implementation did emerge at the time” (Hill 
and Hupe 2006:41).

The pioneering work of Goggin (1986) and Goggin and his colleagues (1990) 
identifi ed three generations of scholarship in existence at the time (Pulz and 
Treib 2007:89).

Subsequent scholars have acknowledged the three-phased evolution or 
paradigms of policy implementation theory during the ensuing years (Winter 
2006:151; Brynard et al. 2011:138; Paudel 2009:38; Lester, Bowman, Goggin and 
O-Toole 1987:201; 210 & deLeon 1999:315–318). The paradigms expounded
in the paragraphs that follow were notable from the literature.

Paradigm 1 – The Classical or Mechanistic 
Approach to Policy Implementation Studies

The fi rst generation of implementation theorists based their conclusions 
on exhibiting a desire to develop generalisable policy advice. This required 
fi nding consistent, recognisable patterns of behaviour across different policy 
areas Matland (1995:147). After the study of a variety of policy cases, theorists 
were not only hoping to discover the uncertain relationship existing between 
policies and programmes aimed at implementing such policies, but they 
also sought to understand the factors which either facilitated or constrained 
effective policy implementation. It is this analysis which indicated that 
contextual factors such as size, intra-organisational relationships, commitment, 
capacity and institutional complexities shaped an actor’s response in the policy 
implementation arena.

Initial inquiries conducted from 1970 onwards focused on how a single 
authoritative decision got executed in a single locus or in many loci (Lester 
et al. 1987:201). It is for this reason that implementation is understood as 
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something which happens automatically once the policy has been announced. 
In this classical theory of public policy implementation, public administration 
is a scientifi c, rational, machine-like bureaucracy which does not defy the laws 
of order in its functioning, and its machine-like mode of operating makes it 
predictable, and policy implementation is regarded as a critical phase in the 
administrative process known as public administration (Brynard et al. 2011: 138). 
Understood in this manner, the phenomenon of public policy implementation is 
an automatic function, directly fl owing from the pronouncements and directives 
of those high up in the echelons of power within a given administration. This 
school of thought argues that once a policy has been enacted, it is ‘thrown into’ 
the administrative machine, where it is seldom subjected to scrutiny, but simply 
implemented as has been ordered. The matter is taken further in an essay partly 
intended to trace the evolution of public policy studies, and more particularly 
public policy implementation (Barrett and Fudge 1981: 9).

The South African policy scholars Brynard et al. (2011:135) argue that the 
classical approach to implementation theory supported by the fi rst crop of 
implementation theorists has evinced the seminal infl uence from specifi c 
forces which have shaped the progress of management as a science over 
time. These policy scholars identify at least three prominent infl uences which 
determined the nature of the fi rst generation theorists’ approach to public 
administration and by implication to the development of research on policy 
implementation theory.

According to the above scholars, the fi rst infl uence shaping the mechanistic 
fi rst generation approach to policy implementation depicts a seminal infl uence 
from the German sociologist Max Weber’s model which conceived bureaucracy 
as a fi rmly ordered, rationalised, legalistic and authoritarian system. This view 
informed the understanding of the public service as a system, “where a small 
group of decision makers at the top create policy and subordinates at the bottom 
dutifully carry it out” (Brynard 2005:167). The Weberian legacy ultimately 
ensured a top-down understanding of implementation, while it simultaneously 
demonstrated a conviction that policy development is a preserve of the powerful 
elite within the administrative oligarchy.

The second infl uence is traced from the publication of Taylor’s work on 
scientifi c management which is believed to have ushered in a new paradigm 
in the evolution of management theory generally. In an erudite and abridged 
history of the development of management theory, organisation theorists Robins 
and Barnwell (2002:39) observe:

“The publication in 1911 of Frederick Winslow Taylor’s Principles of 
Scientifi c Management marked the beginning of serious theory building in 
the fi eld of management and organizations.”
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This view presents bureaucracy as a closed system and it gave rise to a 
perception of government effi ciency and policy implementation failure as 
challenges attributable to management, and as a result, attempts to salvage 
the situation in this regard consisted of re-engineering of internal management 
processes such as improving the policy content of government decision making 
in all spheres, improving government decision making within government, 
administrative operations and service delivery (Barret and Fudge 1981:5).

The last critical infl uence in this development can be identifi ed with 
Woodrow Wilson. In 1887, Wilson of Yale University delivered an infl uential 
paper which, to an extent, determined the course of public administration in 
Western democracies. This paper titled, “The Study of Administration”, sought to 
separate public administration, that is “…the practical operation and functioning 
of government from politics …” (Link 1968:1).

The approach tended to enforce the view that a given administration’s 
responsibility was to implement what politicians had already decided in terms 
of policy. To this extent, no particular role played by ‘street level bureaucrats1’ in 
the shaping of policy, save its implementation without any deviation from what 
the legislator ordered2.

In addition to the above, the first generation policy implementation 
scholarship highlighted the fact that policy failure was not only the result of 
bad implementation. On the contrary it is the view of scholars that bad policy 
instruments contributed to programme failure (Winter 2006:152 and Levitt 
1980:160).

Paradigm 2–The Top-Down versus Bottom-Up 
Approaches to Understanding Policy Implementation

According to Winter (2006:151), the second generation implementation studies 
began in the early 1980’s; and sought to go beyond the explorative nature of 
previous research by constructing theoretical frameworks which could be used 
for empirical analysis. Unlike the majority of studies conducted in the previous 
phase, there were optimistic undertones undergirding some of the second 
generation studies (Winter 2006:151).

Paudel (2009:39) argues that the second generation implementation theories 
focused attention on the relationship existing between policies and practice. He 
observes that the researchers of this phase of theory development highlighted 
a number of lessons which had been learnt for policy analysis. For example, 
it was discovered that policy by itself could not mandate what happens during 
its implementation within the local level; and that for any measure of success 
to be recorded in such a context would depend on individual motivation 
(incentives) and belief in the strategic balance of pressure and support (the 
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balance of sticks and carrots). Second generation scholarship on public policy 
implementation theory development also revealed that there is a sense in which 
implementation varies over time across units of government and this process led 
to the construction of analytical, and theoretical frameworks which eventually 
gave rise to the top-down and bottom-up paradigms of policy implementation 
approaches (Paudel 2009:39; Pulz and Treib 2007:89; Winter 2006:152; 
Lester et al. 1987:202; Knoepfel, Laurre, Varone and Hill 2007:194; Brynard et 
al.2011:138; Conteh 2011:123 & deLeon 1999:316).

Matland (1995:146) captures the theoretical context which provided the basis 
for new developments in implementation research at this time. He observes:

“As implementation research evolved, two schools of thought developed as 
to the most effective method of studying and describing implementation: 
top-down and bottom-up. Top-down theorists see policy designers as 
the central actors and concentrate their attention on factors that can be 
manipulated at the central level. Bottom-up theorists emphasize target 
groups and service deliverers, arguing policy really is made at the local level. 
Most reviewers now agree that some convergence of these two perspectives, 
tying the macro level variables of the top down models to the micro level 
variables “bottom-uppers” consider, is necessary for the fi eld to develop.”

In the top down approach, whose advocates included among others,’ scholars 
such as Van Meter and Van Horn; Mazmanian and Sabatier; Nakamura and 
Smallwood, goals are specifi ed by policymakers and implementation can be 
carried out by setting certain mechanisms in place (Paudel 2009). As Paudel 
(2009:39) notes, it is necessary in this approach to policy implementation that 
the policymaker exercises control over the environment of implementation and 
implementers. To this extent a number of instruments are available to ensure 
such control. In the top-down approach, implementation has to do with the 
degree to which actions of implementing offi cials or target groups coincide with 
the goals enshrined in the authoritative decision of the policymaker (Paudel 
2009:39; Matland 1995:146).

It is often argued by scholars that the most fully developed top-down model 
was created by Mazmanian and Sabatier (1989), which presents factors such as 
tractability of the problem, the ability of statute(s) to structure implementation, 
non-statutory variables which affect implementation. The two scholars argue 
that the probability of successful policy implementation hinges on these factors 
(Matland 1995:146; Winter 2006:152).

The criticism levelled against the above approach included inter alia, the 
fact that in the fi rst instance, the framework predicates itself on the statutory 
language as its point of departure to the neglect of all else which preceded 
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the “command” (Paudel 2009:40). It ignores the fact that there are barriers 
to implementation germane to the earlier stages of the policymaking process; 
that is, long before the authoritative decision is made. “Analysis that takes 
policy as a given and does not consider its past history might miss vital 
connections.”(Matland 1995:4).

The approach also ignores the political realities responsible for policies with 
multiple goals. Palumbo and Harder (1981:x) observe that when legislators make 
pronouncements about policy choices, they do not always provide clear goals 
that can effi ciently direct the process of implementation of the relevant prescript. 
They argue that this is often occasioned by the fact that policy should seek 
to solicit support from diverse constituencies and this in itself necessitates that 
policies are stated broadly in order to enlist support from a much wider front.

These challenges facing the advocates of the top-downers eventually led 
scholars to conclude that policy making is not the preserve of legislators only. 
On the contrary, what normally happens in practice is that policy directives 
emanating from the top echelons of the hierarchy are often reinvented during 
the process of implementation3 by lower level administrators.

“…organizations do not follow a top-down model in the sense that all the 
lower echelon members do precisely what those at the top “order”. There 
is inevitably a large degree of discretion at all levels of an organization, and 
this is not always used to implement the interpretation of those at the top 
have for policy goals.” (Palumbo and Harder 1981:x)

Bottom-uppers on the other hand, which included among others, advocates 
such as Lipsky (1971, 1980); Ingram; Elmore; Hjern and Hull emphasised 
the role played by local level street bureaucrats – to borrow from Michael 
Lipsky–in the implementation of policy (Pulz and Treib 2007:89), who in their 
implementation endeavours have the ability to change policy. In his explanation 
of political implementation which he regards as an aspect of his Ambiguity-
Confl ict Model of policy implementation, Matland (1995:164) has noted that 
in the execution of a policy decision, there occurs a shift of forum for doing 
battle between opposing sides and this can lead to non-implementation. 
This is occasioned by the fact that at the decision making stage of the policy 
process, consensus can sometimes be reached by logrolling while the parties 
are responding to political pressure, even if a sizeable number of these actors 
have little interest in the implementation phase of the policy 4.

The bottom-up theory framework generated its own fair share of criticism as 
well. Matland (1995:149) has noted that there are normative and methodological 
criticism levelled with a measure of consistency by critics of the approach. The 
normative criticism arises from the fact that in a democratic dispensation the 
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right to control policy should derive from the actors’ accountability to voters 
who elected them. Local level service deliverers’ authority to ‘manipulate’ 
implementation in accordance with their own interests does not derive 
from a legitimate base of power. For this reason, Matland (1995) argues that 
decentralisation, which is one of the central tenets of the bottom-up approach; 
need to occur within the context of a legitimately exercised central control. 
While “street level bureaucrats” should have discretion in their daily interactions 
with the citizens, it would be unacceptable to use this fl exibility as a basis 
for designing policy since it “equates description with prescription.” (Matland 
1995:150). The second methodologically oriented criticism of the bottom-up 
approach cited is that it tends to overemphasise local autonomy.

Taking his cue from Richard Elmore (1978), Paudel (2009:42) argues that it is 
diffi cult in this approach to think of ways to change the behaviour of street level 
bureaucrat; and no thought is also expended to look at how discretion can be 
used to improve the effectiveness of policies at the operational level. There also 
exists a possibility of unjustifi ed self-benefi ciation in this approach, not only as 
a result of street level bureaucrats, but because of the self-selection of the target 
groups occasioned by the fact that, people who are poor and those who are 
not educated are less likely to benefi t from services rendered when compared 
to the rich and wealthy (Paudel 2009:42; Winter 2006:153). The challenges 
observed and experienced with both top-down and bottom up approaches led 
to some kind of a theoretical cul-de-sac.

Firstly, the second generation of scholarship in implementation research 
is also criticised for lack of consensus regarding a common defi nition of the 
concept “implementation”. Secondly, there are differences in the role of 
implementers more particularly with regard to their respective degree of 
autonomy. Thirdly, the synthesis fails to explain why implementation occurs, 
while simultaneously it is unable to predict behaviour of implementers in the 
future. The approach is hampered by an abundance of case studies without 
validations and replications (Paudel 2009:44).

The challenge faced by second generation implementation scholars was that 
of parsimony with regard to the list of implementation variables generated by 
such inquiries (Winter 2006:157). As Conteh (2011:123) argues the combinations 
of top-down and bottom-up perspectives left the reader with a long list of 
variables, and complex diagrams of causal chains to process.

Paradigm 3–Converging Theories and 
Designs for Policy Implementation

As early as the late 1980’s there was consensus emerging among scholars 
that the next phase of research into policy implementation should focus on 
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theory building (Lester et al. 1987:210). This article advances an argument 
that in so far as developing ‘full blown’ implementation theories within the 
third generation paradigm of policy implementation, scholars have largely 
expended their efforts in the area of mapping contours for development of 
such studies. This suggests that not much has been forthcoming in terms of 
developing actual theories than exploring how to confi gure the new agenda 
in this direction. Consequently, the current section of this article is not 
intended to be an exhaustive presentation of the evolution of third generation 
scholarship on public policy implementation. On the contrary, it will seek to 
highlight a number of attempts by a few scholars to conceptualise this agenda 
and identify given trends in the direction of third generation implementation 
scholarship.

The call for quantitative research designs 
in policy implementation studies
As early as the late 1980’s, the University of Denver scholar, Professor Martin 
L. Goggin and his colleagues expended some effort in drawing the attention 
of other academics in the fi eld to what should be the focus of third generation 
scholarship in public policy implementation. Writing in 1986, Goggin calls 
for a third generation implementation theory which will test theories by using 
comparative case studies and statistical research designs. In the journal article 
published by Lester et al. (1987:200-216), these scholars argue that before any 
attempt can be made to develop a viable theory in this phase of implementation 
research, critical conceptual and methodological issues must be attended to. 
They include such phenomena as clearly identifying activities which can be 
regarded as belonging to implementation proper, the multiplicity of variables 
understood to be impacting on implementation, the combination of top-
down and bottom up elements into a single model (Lester et al. 1987:211). 
In the area of measurements, policy implementation theorists have to attend 
to issues relating to the measurement of variables, testing of hypothesis, as 
well as issues of data reliability (Lester et al. 1987:212). According to Winter 
(2006:157), the work that followed consisted of a communications theory 
perspective on intergovernmental implementation and further mirrored many of 
the variables generated by the previous bottom-up and top-down approaches 
to policy implementation. The special focus of his article is on variations 
among governmental units in their implementation in three different social and 
regulatory policies. The scholars further encouraged research which involves 
multiple measures and multiple methods which include quantitative research 
methods of inquiry.

The proposed agenda for third generation implementation research 
according to Winter (2006:158) has to do with the need to clarify concepts 
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and a focus on outputs as dependant variables for research. Concurring with 
his colleague Peter May (1999), Winter (2006:158) is of the opinion that most 
existing conceptual frameworks are not well developed in the sense that they 
are still characterised by concepts which are not suffi ciently defi ned; and have 
no specifi cation for causal links between them.

Winter (2006) observed a characteristic challenge in existing scholarship on 
implementation research in the sense that in such studies, goal-achievement, 
which is defi ned either as an output or outcome, is used as a dependant 
variable. For the Danish scholar, this poses serious problems for developing a 
viable theory of implementation and this is perhaps another instance where his 
mapping of the new agenda for third generation research becomes intriguing 
and lends credence to its suggested quantitative design. For Winter (2006:159), 
the inaccuracy of using goal-achievement as a dependant variable for this type 
of research lies in the fact that the phenomenon is a fraction mathematically 
speaking, where both output, in terms of the performance of the implementing 
actors, or outcome in terms of impacts or effects on the target population, are 
regarded as numerators while the policy goal becomes the denominator of the 
said fraction. In other words, one can confi gure Winter’s implied equation in 
this instance as follows:

GA � OP or OC
               PG

Where GA � Goal-Achievement; OP � Output; OC � Outcome; and PG � 
Policy Goal

The challenge this equation poses for using goal attainment as a dependent 
variable is that when goal-achievement is considered a fraction as the equation 
illustrates, there are different factors which account for variations in both 
the numerator and denominator of that particular fraction; thus rendering 
implementation theory generation problematic.

The second challenge occasioned by the usage of goal-achievement as a 
dependent variable in implementation research is that policy goals themselves 
can be slippery and thus diffi cult to operationalise. By the same token goals are 
often stated vaguely and ambiguously and a difference can also be identifi ed 
between offi cial and latent goals of a policy; thus exacerbating the complexity 
even further. It is for these reasons that Winter (2006) proposes that outputs be 
used as a focus of study or the dependent variable for implementation research 
to explain variations in the implementer’s performance. This will require much 
effort to be expended in conceptualising and categorising the performance 
of implementers, whether they are in the form of agencies or street level 
bureaucrats. Winter (2006:161).
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Organisational management versus cooperation
According to Cline (2000:551), few researchers have attempted to examine 
the impact of implementation problem defi nition on the analytic frameworks 
they use. The way in which one defi nes the implementation problem, shapes 
the analysis of key issues in the process, as well as the recommendations that 
result from such an analysis. Cline argues that from most of the theoretical 
work produced in this era, it is possible to reduce the arguments to two basic 
analytical approaches, organisational management, or co-operation. He 
continues to compare models of the implementation process that use different 
conceptions of the problems for his argument. The models are those of Goggin 
et al. (1990),–the communications model (CM) of intergovernmental policy 
implementation, and the implementation regime framework (IRF) largely 
posited by Stoker (1989). The CM focuses on the problem of implementation 
seen through the perspective of monitoring and improving the aspects that 
impede good organisational management, such as bureaucratic incompetence, 
lack of resources, unclear or poor communication, and lack of ‘compliance 
with directives, standards and guidelines developed to implement policy. IRF 
focuses on the problems in achieving cooperation in the midst of confl ict 
and the politics of confl icting interests among implementation agents 
and participants.

A network management oriented multi-
actor implementation framework
A recent contribution to third generation implementation theory development 
was proposed by Charles Conteh (2011). The theory combines insights 
from theories of policy implementation, organisation and governance. 
Conteh (2011) begins by criticising attempts to synthesise the two dominant 
approaches in policy implementation in the form of the top-down and 
bottom-up paradigms. The advent of the New Public Management paradigm 
with its characteristic features of decentralisation of power, devolution of 
responsibility, structuring and restructuring of relationships in service delivery 
initiated a transition towards complex and multi-actor policy processes 
(Conteh 2011:124). This changed the focus of research from seeking to 
build meta-theories towards explaining how multi-actors and factors from 
different institutions and contexts make a concerted effort together at 
implementing policies. This represents the infl uence of network management 
in policy implementation.5 For this reason, the approach broadens policy 
implementation “into a multi-focus perspective that looks at a multiplicity of 
actors, loci and level.” (Conteh 2011:124). Mohammed, Pisapia and Walker 
(2009) have produced a similar framework, highlighting capacity, context, 
and strategy in their theoretical framework.
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The organisation theory perspective in the framework operates from a 
premise that organisations are principal role-players in the policy process 
and to that extent organisation theory’s preoccupation with investigating how 
organisations interact with their external environment is brought to bear in the 
theory, thus adding an open systems dimension to the framework.

Governance impacts on the shaping of the suggested framework in the sense 
that the implementation of policy is understood to take place in the context 
of institutionalised policy sub-systems located in various organisations; and 
this is how the perspective plays a part in the analysis of implementation. 
The interaction of these three theoretical fi elds therefore suggests for Conteh 
that the third generation policy implementation theory should regard policy 
implementation as a complex combination of hierarchy and collaboration in 
the sense that structured hierarchies have to adjust their internal processes to 
the imperatives of horizontal management for effective policy implementation 
(Conteh 2011:128).

Synthesising theoretical approaches
It can be argued that one of the best and probably most noted synthesising 
endeavours is the Ambiguity-Confl ict model developed by the Loyola 
University, Chicago scholar, Professor Richard E. Matland. His contribution 
“provides a more theoretically grounded approach to implementation.” (Paudel 
2009:43). However, while Paudel (2009:43) tends to present, in my view, an 
oversimplifi ed review of Matland’s position; it is the argument of this thesis 
that when Matland is compared with other scholars within the synthesising 
tradition, his model is slightly nuanced as a simple “combination of top-down 
and bottom-up perspectives”(Paudel 2009:43). While Matland (1995:150) 
argues from a premise that the limited number of attempts made to combine 
the two perspectives has led to the formation of two groups of researchers who 
combined the two formats in a single model on the one hand, and those who 
are searching for conditions under which each of the approaches is appropriate 
they nonetheless feel that some of these attempts fell short of producing viable 
theoretical models (Matland 1995:151).

On the understanding that top-downers choose relatively clear policies to 
study, while bottom-uppers study policies with inherent uncertainty; and that 
very few case study oriented implementation research initiatives consider 
variations of implementation resulting from a different type of policy being 
implemented, Matland (1995) developed the Ambiguity-Confl ict Model which 
requires careful evaluation of that particular policy’s characteristics (Matland 
1995:155). The degree of confl ict and ambiguity inherent in the implemented 
policy give rise to four distinct policy implementation approaches as refl ected 
in fi gure 1.
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Each box in the table above depicts the type of implementation (that is 
administrative; political; experimental and symbolic implementations), the 
resources needed for each of these approaches, as well as an example of a 
policy classifi ed under each of the categories. Different dynamics operate in 
each of the implementation paradigms and for that reason they are suited to 
different types of policies.

Challenging the status quo
In an attempt to broaden understanding of this complex matter, (Saetren 
2005:560), the Norwegian scholar, has produced an agenda for policy 
implementation research, which among others seeks to challenge a number 
of the alleged myths and evident gaps in the development of implementation 
theory. He begins by stating his data sources which unconventionally include 
PhD studies on implementation undertaken as far back as the 1930’s and further 
explains his methodology which elucidates how he reached the conclusions 
he is making; areas which he claims are largely neglected by scholarship on 
the subject. His approach to implementation research highlights specifi c 
questions which have to be addressed by contemporary third generation policy 
implementation studies. They include:-

Figure 1:  The Ambiguity-Confl ict Matrix: Policy Implementation Process
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 ! Challenging the alleged demise of implementation research often reported 
without convincing evidence.

 ! Exploration of the disciplinary foundations of implementation theory 
development.

 ! The structure of scholarly communication on the subject.
 ! Paying a closer look at what is alleged to be the core of publications or 

literature dealing with implementation theory.
 ! Identifying the ultimate origins of implementation research without 

perpetuating its alignment with Pressman and Wildavsky (1973) as is the 
general practice.

 ! Locating the place where implementation studies actually began.
 ! Identifying the policy issues often discussed by implementation studies; and 

attending ‘to the ethnocentric biases in implementation studies which align 
such endeavours with North America and Western democracies.

A Fourth Paradigm – Proposing a Case Study Framework 
to Support the Analysis of Policy Implementation

The preceding content of this article has highlighted the evolution which has taken 
place in the development of the understanding of the elements, multi-facetted 
nature, and complex variables and factors that determine successful public policy 
implementation. It would appear that when considering the iterations related to 
policy implementation there is a need to consider that during the generations of 
scholarly input on the matter, the complexity of policy implementation is clearly 
the most vexing aspect of successful policy management. The matter could even 
be more complex, when policy issues are misinterpreted, and that proposed 
policy solutions are not able to ultimately give effect to the intentions of the 
policy-makers. The assumption is that these so called “errors of the third kind”6 
are often committed. Many implementation problems stem from the inability 
of states, governments or policy units to devise near optimal solutions for well-
defi ned policy problems (Dunn 1994). The use of appropriate policy instruments 
also determines if policies are indeed successful. The problem is exacerbated by 
the fact that policies span across policy areas, infl uenced by political systems 
and ideologies, stages of development, role player complexities and levels of 
functioning between top-down and bottom-up echelons.

Consequently, most efforts to produce comprehensive theories and a 
synthesis of approaches leave academics and practitioners challenged, and 
unable to fi nd a framework that would allow for the ability to reliably predict 
the future or potential outcomes (dependent variables) of a policy following 
implementation and the management of the complexity of factors that affect 
implementation (independent variables).
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Efforts to seek solutions in using case studies
During the early stages (Paradigm 1 and 2) of policy studies certain scholars 
started applying the use of case studies7 in trying to understand the 
complexities of policy implementation. The case study approach was limited 
and steeped in logical positivism and quantitative methods (Johansson 2003:6). 
These studies were done in isolation, and often the limitation of theories and 
understanding of the complexities of the policy process. Firstly, the early case 
study methodology made it diffi cult for analysts to exercise a measure of control 
over the proliferation of extraneous and independent variables generated by the 
research, or to attempt to generalise from the fi ndings made on the basis of 
single case studies. This phase, especially at its incipient stages was beset by the 
multiplicity of variables understood to be impacting on policy implementation. 
Secondly, case studies made it diffi cult to generalise the fi ndings in respect of 
other policy fi elds. For example, some may want to argue that Ruth Levitt’s 
(1981) observation in relation to the use of policy instruments may not be 
equally applicable in other policy areas. Finally, the middle of the 1970’s, 
policy implementation researchers were beginning to focus on the next stage 
of theory development, which is model building refl ected in Paradigm 3, and 
possibly diverting attention away from the viability of the case approach as a 
possible solution.

In subsequent years logical positivism was dissolved, and the concept 
of triangulation was introduced in the use of a variety of quantitative and 
qualitative research methodologies, and comprehensive theories and 
triangulation possibilities using case methodologies were created in other fi elds. 
It made the case study method a new viable approach to explore and explain 
policy complexities (Johansson 2003:7-8). A good example of this approach 
was the work of Court and Yong (2003) that produced some seminal work in 
appropriating new approaches in comparative case research. As part of the fi rst 
phase of the three-year Global Development Network (GDN) Bridging Research 
and Policy project, the Overseas Development Institute (ODI) was responsible 
for the collection and analysis of 50 summary case studies on research-policy 
links. According to Court and Young (2003:7):

“The 50 cases represent an interesting range of evidence and experience 
about research-policy links from around the world. They include examples 
of a wide range of types of research undertaken by a variety of organisations. 
A few cases describe situations where research had an immediate and 
direct impact on policy, although in most cases the impact was less direct 
and took some time, requiring strenuous advocacy efforts. The cases also 
illustrate different types of policy impact. Some resulted in clear changes 
in public policy, others in changes in policy implementation, and a few 
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describe how action research caused substantial change on the ground, 
with little change in public policy”.

The use and development of various methodologies and approaches has 
subsequently found a place and role in augmenting their possible use in case 
studies. According to Johansson (2003:14):

“One major feature of case study methodology is that different methods are 
combined with the purpose of illuminating a case from different angles: to 
triangulate by combining Methodologies.”

According to Johansson (2003:3), this combined case study methodology 
pools the use of other common research methods (fi gure 2), such as logical 
argumentation, historical interpretation, qualitative analysis, experimental and 
correlational analysis, and simulation, and implies that this approach to the 
production of case studies can be regarded as a meta-method. The predictive 
ability of this new approach is enhanced by a repertoire of cases in a particular 
fi eld. He adds that he uses an overlay or another conceptual framework for 
research methodologies (fi gure 3), that focusses on different strategies combining 
methods in order to make the empirical world agreeable to investigation. This 
reduces the number of variables and the number of cases, and allows for ease 
of interpretation (Johansson 2003:5):

“A case study and, normally, history focus on one case, but simultaneously 
take account of the context, and so encompass many variables and qualities. 
I have labelled this strategy ‘explicative’ as opposed to ‘experimental’ (one 
unit of analysis and a few isolated variables) and ‘reductive’ (many units of 
analysis and a few variables).”

Depending on the complexity in the empirical world, fi rstly, cases can be 
reductive, as a result of correlational studies, and would require many units 
of analysis, and few variables. Secondly, cases can be experimental – or quasi 
experimental with one or a few units of analysis and limited variables, and 
fi nally it could explicative, relying on case history and varying cases with a 
multiplicity of variables. The use of the major case methodologies, alongside 
policy models such as the one in fi gure 4, can assist in refi ning a new case study 
approach, that would allow for the analysis and reporting of the role of complex 
independent variables in the context of certain dependent policy outcomes.

If a case study framework can provide a basis for analysing and studying 
the implementation of common policy issues or broad policy areas, then more 
could be learned and predictive capacity developed to assist policy analysts 
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Figure 3:  Three strategies or different methodologies to focus case research
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Figure 2:  A Meta – method or conceptual framework combining case research 
methods.

Source: Johansson (2003:3).
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and bureaucrats in managing complex policy implementation challenges in 
various contexts. This approach is more pragmatic and practical as opposed to 
the quest for a comprehensive theory of implementation. The following policy 
implementation model is a proposal as a meta-implementation model, followed 
by a framework that suggests three broad categories of dependent variables to 
be included in such a case framework.

It would appear from the above model that the challenges in terms of 
producing studies will have to include the study of various policy processes, 
institutions, and factors as proposed in this simplifi ed theoretical model, 
and the elements that have been extracted from the debates and theoretical 
developments of the paradigms 1-3. These elements are expanded in table 3.

The understanding represented in this proposed simplifi ed PFI model, 
is that analysts and scholars could use this model as a broad framework for 
the purpose of analysing the nature and mechanisms of a particular policy 
implementation plan and programme, through the analysis and linking of the 
key or critical variables in processes that gave rise to the policy, the factors 
that affect the implementation process, and the institutional structures and role 
players that are charged with its implementation. This framework may be able 

Figure 4:  Proposed PFI Model to framework for policy implementation 
case studies8 
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to provide a basis for a comprehensive policy case analyses and a basis for 
combining experimental cases, with more cases in order to strengthen powers 
of reduction, with more longitudinal or historical case studies to increase 
powers of explanation and prediction. Ultimately these studies have potential to 
explain the reasons why policies succeed or fail. It also has potential to provide 
a more comprehensive insight into the nature of policy dynamics, as opposed to 
an erstwhile mechanical perspective of the nature of policy as espoused by the 
early scholars.

RECOMMENDATIONS AND CONCLUSION

Following the description and analysis of the preceding paradigms, the ensuing 
factors need to be taken into account when policies are devised in future:

 ! Policy implementation is a complex process involving top-down enforcement, 
and bottom-up participation and demands. Policy implementation analysts 
need to constantly improve instruments to analyse and predict the dynamics 
of this interaction between the government, bureaucracy and lower level 

Table 3:  Summary of variables contained in the PFI Model as a basis for 
continued development of Policy Implementation Case Studies

Processes affecting 
the success of policy 

implementation

Factors Affecting Policy 
Implementation

Institutions, Role-
players and linkages

•  Nature of policy 
formulation

•  Macro environmental 
factors, political, 
social, economic, 
cultural, legal etc.

•  Representative Political 
and democratic 
structures (parliamentary, 
provincial or local)

•  Management and 
administration of policy 
plans, programmes 
and projects.

•  Developmental 
stage or status of a 
nation, community, or 
recipient grouping.

•  Policy-making institutions 
and mechanisms

•  Monitoring and evaluation 
of policy progress

•  Policy resources, eg human 
and economic resources, 
policy analysis capacity.

•  Bureaucracy and 
implementing agencies

•  Reality of policy shifts 
and adjustments

•  Types of policy instruments 
designed or available.

•  Clients, actors, street 
level bureaucrats.

•  Impact of policy outcomes

•  Commitment to 
management sciences, 
eg strategic management 
project or programme 
management, M&E.

•  Networks and Coalitions
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actors and “street bureaucrats,” representing stakeholders and communities 
in taking the process forward.

 ! Policy implementation needs to carefully consider the role of confl icting 
actors, clients, coalitions and the impact of networks of role players that 
collectively infl uence the direction, and ultimately the outcome and impact 
of public policy. Policies do not remain static, and policies will undergo shifts 
and adjustments as policies are implemented.

 ! The need for case studies and statistical research designs to support the 
writing and development of cases are proposed due to the complexity 
and extensive nature of modern day policies. There may be increasing 
value in producing case studies of policy areas, policy approaches and 
implementation trajectories across contexts that are comparable.

 ! Finally, it is suggested that the case study framework proposed by the authors 
in the fourth paradigm be implemented and tested by policy scholars, 
researchers and practitioners. The model needs to be interrogated and 
policy implementation case studies expanded to include the use the various 
research methods, and the triangulation capacity of the three different case 
research strategies or methodologies described in this article.

This article has summarised the paradigmatic development of policy 
implementation studies, since the early interest shown by scholars in the 
fi eld. Early scholars did touch on the possibility of employing case studies 
to distil common threads and theories to understand and improve policy 
implementation, but case research methodology during the early years was still 
in its infant stages. The development of multiple case research methodologies in 
the later years can certainly now be employed to understand the complexities of 
policy implementation in a manner that would assist policy planners, analysts, 
and practitioners to ensure improved effectiveness and effi ciency in achieving 
policy outcomes and desired impact.

NOTES

1. The concept of street-level bureaucracy was fi rst coined by Michael Lipsky in 1980, who argued 
that “policy implementation in the end comes down to the people who actually implement it. 
http://en.wikipedia.org/wiki/Street-level_bureaucracy. Accessed on 12 November 2013.

2. This concurs with the Latin term for public offi cial: “apparitor” or “plutar apparitores”, implying 
that s/he is a tool of the politicians.

3. Hence Michael Lipsky’s coining of the concept of street level bureaucrats as policy actors who 
have the potential to ‘reinvent’ policy during the implementation process. That is, the process of 
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implementation adds a new dimension to the enacted policy which may not have been part of 
the original pronouncement and intention.

4. A case in point here is the 1986 Challenger disaster, where competition between various role-
players with implementation caused the taking of risks that ended the lives of the 7 astronauts.

5. In correspondence with the late South African scholar, Professor Petrus Brynard’s 5 C Protocol of 
policy implementation in 2008, inquiring about the ultimate origins of his 5 C Protocol variables 
approach to policy implementation analysis, he gave an indication that while the approach 
was his own invention, it nonetheless came about as a result of interacting with scholars at 
Erasmus Rotterdam University in the Netherlands. It is safe to infer that the network approach to 
management advocated by this school of thought demonstrated by Kickert, Klijn and Koppenjan 
(1997), had an infl uence in shaping the contribution of Brynard (2000) which he later espoused 
in a paper delivered at the 27th conference of the African Association For Public Administration 
And Management in Zambia (2005)

6. In statistics, a type I error (or error of the fi rst kind) is the incorrect rejection of a true null 
hypothesis. A type II ‘error (or error of the second kind) is the failure to reject a false null 
hypothesis. ”Errors of the Third Kind” is a term in systems theory an additional type III error is 
often defi ned: type III ( ): asking the wrong question and using the wrong null hypothesis.

7. Case study research can mean single and multiple case studies, can include quantitative 
evidence, relies on multiple sources of evidence, and benefi ts from the prior development of 
theoretical propositions. Case studies should not be confused with qualitative research and 
they can be based on any mix of quantitative and qualitative evidence. Single-subject research 
provides the statistical framework for making inferences from quantitative case-study data.[2][4] 
This is also supported and well-formulated in (Lamnek, 2005): “The case study is a research 
approach, situated between concrete data taking techniques and methodologic paradigms.” The 
case study is sometimes mistaken for the case method, but the two are not the same. http://
en.wikipedia.org/wiki/Case_study. Accessed on 12 November 2013.

8. The PFI model (Processes, Factors and Institutions) proposed here should not be confused 
with the “Policy Implementation Framework (PIF)”, initially developed by Paul Sabatier 
and Daniel Mazmanian in the early 1980s. Mazmanian, D. A., & Sabatier, P. A. (1983). 
Implementation and Public Policy. Dallas: Scott, Foresman & Co.
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Two disciples meet their master for a lesson. The master hands each a 
chicken and says, “Go and kill the chicken where no one will see”. One 
returns an hour later with a dead chicken. Two days later, the other disciple 
returns with the chicken still alive. When asked what happened he replied: 
“Wherever I go, the chicken sees”.
 (Wisegeek 2010)
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ABSTRACT

Unethical conduct, as observed internationally and especially in 
developing countries, is of major concern for governments, organisations 
and the public because of the effect it has on service delivery. This article 
proposes a theoretical and practical framework which accommodates the 
problem of unethical conduct from both its horizontal perspective and 
its vertical perspective. The limitations of current approaches towards 
improving ethical behaviour are explained and alternative strategies 
are offered that could more realistically improve ethical conduct. An 
integrated ethical framework is constructed at a horizontal and a vertical 
level; it has three main components, namely guidance, control and co-
ordination, and management. Lastly, a framework for an integrated ethical 
programme that includes the components mentioned in the framework 
will be presented. The intention is that this framework will reduce the 
complexities around ethical conduct and as such will provide for a better 
understanding of the overall ethical enhancement situation.
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INTRODUCTION

Public management ethical strategies are formulated to ensure more 
effective, effi cient and sustainable service delivery. Public institutions may 
have management practices in place, but it seems they do not function well. 
Unethical conduct, as observed in practice and reported in the media, is almost 
out of control. Corruption and ineffective service delivery seem to be two of its 
main causes of the lack of ethical conduct. By eliminating the incentives leading 
to corruption, a culture of ethical behaviour could be established to accomplish 
a strong correlation between ethics and sustainable performance in effi cient 
service delivery. The question is whether it is possible to lead people to more 
ethical behaviour.

The purpose of this article is to develop a theoretical framework according 
to which some strategies may be developed to ensure that offi cials are ethically 
better equipped in public service delivery. This article will concentrate on 
ethics, the application of individual, organisational and societal ethics in the 
public sector, and on strategies to enhance ethics in a sustainable way. A 
framework depicting strategies to enhance ethical behaviour could be used 
to give practitioners and academics a holistic and integrated framework in 
combating or analysing unethical conduct on various fronts simultaneously.

DEFINITION OF ETHICS AND MORALITY

The term ethics is derived from the Greek word ethos meaning moral character. 
The term moral is derived from mores meaning social rules or etiquette (WordIQ 
2012). Poirier (2011:1) defi nes ethics as a “branch of philosophy dealing with 
values relating to human conduct, with respect to the rightness and wrongness 
of certain actions and to the motives and ends of such actions”. Swidler in 
N’Sengha (2010) defi nes ethics as “the fundamental attitude toward good and 
evil, and the principles to put it into action”.

It is necessary to distinguish between ethics and morality. Gilligans (in Lagon 
and Moran 2006:10-12) argues that ethics includes the study and evaluation of 
morality and the actions by different societies at a certain point in time as well 
as their ethical standards and their justifi cation, with possible consequences for 
the whole of that society (Lagon and Moran 2006:10; Christchurch City Libraries 
2001:1). Morals can be seen as the difference between right and wrong, while 
ethics is seen as doing the right thing (Wisegeek 2010) within a certain context 
(e.g. country or culture) (Lagon and Moran 2006:57).

Ethics can be subdivided into three sections, namely meta-ethics, normative 
ethics and applied ethics. Meta-ethics addresses questions such as what 
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is “good” or “evil”. In terms of meta-ethics, Rachel (2003:41) argues that 
moral judgement is true if it is backed by better reasons than the alternative. 
Jeremy Bentham and John Stuart Mills (in Lagon and Moran 2006:11) argue, 
on the basis of utilitarianism, that the right ethical action is the action whose 
net benefi ts are the greatest by comparison to the net benefi ts of all other 
possible alternatives.

Normative ethics provides offi cials with guidelines (values) or duties that 
should be followed. Socrates (in Rachel 2003:1) describes ethics as entailing 
‘how we ought to live’ (normative). According to Rachel (2003:145–149), 
ethics is “the set of rules, governing how people are to treat one another, that 
rational people will agree to accept, for their mutual benefi t, on condition 
that others follow those rules as well”. Ferré (2003:1) also referred to this as 
rule ethics – when an activity conforms to a rule which is observed as right. 
He argues that ethics may be established where a “social contract” exists, 
which implies that one can count on other people to abide by the rules. 
Rachel (2003:150) also argues that compliance is the reasonable price to pay 
for security and welfare. However, the results accomplished do not give an 
indication of how the rules were implemented and utilised. The limitations of 
“rule” approaches to ethics are that they seek to supply rules and principles 
for all situations (Coetzee 2012:9). However, a problem with “nonspecifi c 
rules” is that public servants in the different spheres of government may face 
conduct that may be acceptable or legal in one of these spheres, but prove 
offensive or even attract penalties in other spheres. The distinction between 
a gift and a bribe is not always obvious. Another problem with this is when 
morally questionable activities such as bribery become morally permissible. 
The fl exibility to accommodate particular unique or dynamic aspects of 
diverse situations is urgently needed. A prescriptive approach does not 
work well.

Applied ethics affects the ethics related to specifi c issues such as abortion, 
criminal justice, medical ethics and environmental ethics (WordIQ 2012). A 
defi nition of morality would be that it refers to personal characteristics (beliefs 
and principles that are personalised), while ethics refers to actions within a 
specifi c social and professional system in which that individual applies those 
morals concerned (Wisegeek 2010). Ethics then refers to the evaluation and 
application of morality through philosophy, attitudes, standards, rules or codes 
of conduct within professions, companies and governmental institutions. What 
is required in the workplace is that the combined personal values of individuals 
(morals), and the social expectations and rules (ethics) of a country, professions, 
private and public institutions should form effective organisations for sustainable 
service delivery. This combination is diffi cult to accomplish because of changing 
circumstances but it is still the ideal situation.
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ESTABLISHING AN INTEGRATED ETHICAL FRAMEWORK

The main strategy should be focused on an integrated and multidimensional 
approach from a global to an organisational level, which refers to the vertical 
approach. A horizontal approach refers to the range of different pieces of 
legislation, guidelines and codes of conduct, which should be integrated or brought 
into relation with each other to prevent different standards and applications of 
those guidelines. Baumgartner (1997) refers to society (stakeholders’ needs 
and demands), the practitioner’s perspective, and the organisational needs and 
demands (government institutions) as the three dimensions of ethics. He argues 
that once the problem or need is identifi ed and alternatives developed from 
the three dimensions, the impact of each dimension should be narrowed down 
by measuring it against the principles of benefi cence (acts that are helpful), 
non-malfeasance (professionals should not cause harm), autonomy (respect of 
stakeholder’s right to independent choices), justice (need to treat an individual 
fairly) and fi delity (stated and implied promises should be kept).

Baumgartner (1997) warns that there is no guarantee that a chosen course of 
action would be the best choice. The importance of one dimension may change 
because of the interaction of the different variables of politics, economics and 
social and technological or other expectations within different time frames.

Spiller (1999:52) suggests a framework to assist in identifying aspects 
enhancing ethical practices in an organisation. He argues that the “Four Ps” 
framework, i.e. purpose, principles, practices (structure and process) and 
performance management, leads to ethical performance. However, the 
researcher is critical of the addition of ”performance management” (focus on 
results), because ethics also refers to the means (how ethical resources have 
been used) to get results. One can be effi cient without being ethical.

Coetzee (2012:10) lists some of the same elements as Spiller, but adds context 
(international and national) and governance. Therefore, the application of ethics is 
also determined by the current context, international, national and the organisation.

According to Lagon and Moran (2006:57), an ethical framework for an 
organisation is one that strives to apply its values and be accountable to these 
values as related to other stakeholders within their cultural context. The ultimate 
question is whether this practice promotes or hinders the welfare of the people 
whose lives are affected by it.

GLOBAL ETHICS AND ENVIRONMENTAL FACTORS

The focus on ethics is being analysed mostly within the national or state 
context. The international context needs to be added, as well as its infl uence 
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on a national state’s ethics (N’Sengha 2010). The view of global ethics is 
that shared values (global consciousness) such as liberty and diversity exist 
universally and that ethics is a practical necessity. The idea is not to legislate 
by policies and rules, but to inspire and give insight (Rosenthal 2012; Halloran 
and Bale 2001).

A dialogical approach among and within the different countries needs to 
maintain a delicate balance, while enhancing an integrated global system 
by learning, adapting and evolving. What is needed is a developmental and 
sustainable global ethos (Halloran and Bale 2001). Küng (in N’Sengha 2010) 
believes that there can be “No survival without world ethics”. There are also 
some environmental factors that play a role in and infl uence the implementation 
of ethical conduct in the public sector.

Ethics and Technology

Ethical outcomes have to be considered when applying technology. The 
outcomes should be fair: who bears the cost and who enjoys the benefi ts of 
offi cial actions. The outcomes should also be good for the public in the sense 
that they have no negative effects (decrease in dignity, insecurity and loss of 
cohesion in family life) (Ferré 2003:1).

One approach of applied ethics to technology assessment is to have a 
core set of ethical questions and concepts that are relatively comprehensible 
to individuals with no expert knowledge on ethics. The negative side to this 
approach is that one might miss some key aspects when one relies solely 
on a core of concepts concerning ethics (Ethics and technology 2010:3). 
An evaluative approach may be to ascertain how people consider new 
technology and how they understand and evaluate the effects of a specifi c 
technology. In the ethical evaluation of technology one may perceive a 
tension among the benefi ts it may bring about, and consider aspects such 
as risks and the need for expertise in using it as well as the consent of the 
user (humanist aspects). Perhaps what is needed is a synthesis of the core 
concepts of applied ethics with an evaluation of the humanistic critique 
(Ethics and technology 2010:3–4).

Ethics and politics

Politics, through its role of allocating power, seems to be the most prominent 
environmental factor concerning ethical conduct (WordIQ 2012). The 
problem is that most politicians do not put the public interest foremost, or the 
norm may be that individuals buy favours on a regular basis from politicians 
(Mercier 2010:1–2). Rotblat (2010:1) views politicians as the “least trustworthy 
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professionals”. He quotes George Orwell who said “Political language … is 
designed to make lies sound truthful and murder respectable, and to give an 
appearance of solidity to pure wind.” The ethical conduct of politicians needs 
close scrutiny through different mechanisms.

Ethics and economics

According to The Philosopher’s Beard (2011), the point of relating ethics to 
economics is “to understand, manage, and fulfi l the heterogeneous and often 
confl icting values, interests and capacities of large numbers of individuals 
operating within the constraints of limited resources.” “Interests” here refers 
to preferences, judgements or perceptions of individuals or groups in a 
particular society.

There are some ethical economic tensions between effi ciency and 
justice in terms of income distribution, property rights, taxation and poverty 
(Hengstmengel 2010). Each of these elements plays a major role in the way 
a public organisation conducts or justifi es its ethical behaviour within the 
economic sphere.

Ethics and the social dimension

Social ethics is not easy to defi ne because the focus is on the appropriate 
behaviour of people as a whole (the dynamics of groups) rather than 
on individual morals. Since various cultures share different beliefs, their 
perceptions of right and wrong may differ. Since standards even within 
societies may differ, the rights of the majority can only be enforced as long 
as the rights of others are not impeded. Aspects and standards of ethics in 
a social context refer to gender, sexual orientation, culture, religion, family 
values, language and education. Normally behaviour deemed acceptable by 
the majority may be seen as a standard by a society. Social ethics, however, 
should also involve acceptance or shared assumptions, i.e. a respect for the 
rights of others (Phipps 2011:1).

FUNCTIONAL COMPONENTS OF 
AN ETHICAL FRAMEWORK

The three main functional components of an effective ethical framework (Beth 
and Bertók 2005:33) should consist of guidance, control and evaluation, and 
management.
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Guidance in ethics

The guidance component of the framework includes the following strategies: 
shrinking the regulatory state, enhancement of an ethical climate for a code 
of ethics, the role of ethical management and leaders, ethical auditing and the 
avoidance of systemic corruption.

Shrinking the regulatory state
Veggeland (2009:X) argues that the regulatory state is vulnerable because 
it focuses mostly on economics and regulatory steering. Some risks of the 
regulatory state are the following:

 ! Lack of clarity, leading to lack of control (Dellaportas, Gibson, Alagiah, 
Hutchinson, Leung and Van Homrigh 2005:124);

 ! The many “miniature” public institutions that amplify the risk of failure;
 ! The diversity of regulatory institutions produces an erosion of democratic 

principles, e.g. uncertainty about who is accountable (Veggeland 2009:51).
 ! In view of these risks relating to accountability and effective guidance by 

government, with consequences for ethical conduct, some shrinking actions 
are needed.

 ! The right balance should be found between accountability, autonomy and 
management of the diverse independent bodies through more openness and 
the strengthening of the steering capacity of government.

 ! Optimum monitoring, controlling, steering (not only regulations) and 
measuring are needed to expand the ethical control capacity of all 
governmental tiers and the public.

 ! Clearer criteria to establish transparent agencies are needed to enhance 
ethics.

 ! Empowering governmental institutions to strengthen co-ordinating 
mechanisms and enhance coherence of actions for a more holistic ethical 
responsibility (Veggeland 2009:55–56; 96–97).

Enhancement of an ethical climate
To create a global, national and organisational climate of ethical conduct 
meaningful dialogue through blogs, forums, videos and the building of a 
collaborative curriculum on ethics is necessary. A good example at a global 
level is the Carnegie Council Global Ethics Network (Rosenthal 2012). At 
organisational level the same strategies and even informal channels may be used.

To change the institutional culture, specifi c strategies may be used to combat 
corruption such as naming of, and severe punishment for, corrupt managers 
and tackling areas that are most evident and annoying to the public (Klitgaard 
2010:16–17).
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A practical way to develop an ethical climate should start with the formulation 
of a “Statement of Ethics”. Clear directions from politicians to public offi cials 
should be in place. This should provide guidelines for expected behaviour and 
should include inputs from all public offi cials. The statement should be signed as 
a condition of employment (Burton 2011). A public declaration of the importance 
of the statement should be issued. The public institution’s stance on ethics 
should be communicated; for example, appropriate protective means should be 
available when unethical behaviour is reported (Burton 2011; Lewis(b) 2012).

An ethical climate should focus on organisational culture and outcomes. In 
terms of culture, questions such as the following may be asked:

 ! Do managers and employees pay attention to ethics?
 ! Is there an open discussion and seeking advice about ethical issues?
 ! Is there action on ethical concerns and, if a person is found guilty, is the 

misconduct punished? (Beth and Bertók 2005:52).

A code of ethics
There is a difference between a code of ethics and a code of conduct. A code 
of ethics attempts to shape and refl ect an organisational culture. It presents the 
ethical framework by which management intends to manage the organisation. A 
code of ethics goes beyond legal compliance. A code of ethics deals with likely 
‘unknowns’, but emphasises principles rather than prescriptions. A code of ethics 
provides guiding principles on, for example, appropriate working behaviour and 
standards to be adhered to, accountability to internal and external stakeholders, 
and accountability to communities and the natural environment (Lagon and 
Moran 2006:100–109).

Such a code is usually a short document, so that offi cials can easily 
remember the core content. Wide consultation is necessary and the code 
should be drafted by the organisation itself (no outside consultant) or by 
management. Some advantages of a code may include the maintenance of 
trust and integrity, impartiality in practices and consistency in behaviour when 
services are delivered (Lewis(a) 2012). Lagon and Moran (2006:111) warn that 
the least effective approach to developing a code of ethics is copying the code 
of another institution.

Role of ethical management and leaders
The ethics applied in a workplace is infl uenced by the visibility (subtle 
reading of the actions and reactions of management) of the values practised 
by management (Dellaportas et al. 2005:330–331). According to Alabi 
(2010), managers should model the ethical principles with enthusiasm and 
they should be willing to have their own performance measured against it. 
Russel (1997:171) emphasises the importance of the “infl uence of example” 
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and a resolve to take action. Managers need to build faith in their ethical 
conduct through their vision, leadership abilities, commitment, consistency, 
integrity and suffi cient values, i.e. ethical virtues (Piper et al. 1993:162–176). 
Integrity refers to consistency in actions, values, principles and expectations 
(Coetzee 2012:3). Consistency in behavioural standards should entail 
communicating and modelling to the lowest level of employment (Lewis(a) 
2012; Kokemuller 2011).

The roles of management and leaders in the development and maintenance 
of ethical conduct within a public organisation may include the following 
processes.

 ! Involvement. Consultation needs to be undertaken annually between 
management and offi cials (Lagon and Moran 2006:111). Public offi cials, as 
employees, have the following core expectations: product quality and safety, 
socially responsible activities, fairness and equity, honesty and respect for 
public interest, professional development, open communication and fair 
compensation (Dellaportas et al. 2005: 11).

 ! Content and clarity may include a top management message, a brief 
defi nition of work ethics, principled underpinning of ethical guidelines to be 
promoted, identifi cation of key stakeholders in relationships between them 
and the public offi cials.

 ! Embedded. The embedded integration of ethics into work systems and 
support by management and training programmes.

 ! Maintenance of an ethical programme. A senior manager should champion 
the ethical dimensions with the responsibility of oversight, training, 
monitoring and reporting, role modelling by management, annual training, 
grievance procedures, a reviews mechanism and recognition for outstanding 
ethical conduct (Lagon and Moran 2006:112–113). Ethical managers and 
leaders should be developed by hiring, promoting and rewarding those 
offi cials with exceptional ethical standards (Burton 2012).

 ! Renewal. Ethical managers should also be able to “renew” their actions to 
ensure that they are in accordance with their public functioning (Edwards 
2011:85).

Ethical auditing
Internal and external ethical auditing should be done on a regular basis. This 
type of auditing means ensuring that there is not a deviation between standards 
and the actual behaviour of offi cials (Lewis (b) 2012). Owen (1997:42–43) 
believes that the most important factor in ensuring ethical conduct is that the 
actions of offi cials be accessible to public scrutiny and participation. Openness 
is the “right to know” rather than “secrecy”. A problem of secrecy in the practise 
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of principles is that such principles are amended over time so that they later 
serve the interests of the public offi cials.

Auditing may be done by surveys, focus groups, expert panels, interviews, 
performance measurements and public hearings (Gilman and Stout 2005:96-
98). Auditing should focus on the existence, feasibility, effectiveness, effi ciency, 
relevance and coherence of formal measures. The reliability and credibility of 
the audit will depend on the procedures and methodology used. These auditing 
fi ndings should be communicated internally and externally. Publishing the 
audit results may force politicians and offi cials to improve their ethical conduct 
(OECD 2005(a):14–16).

Preventing systemic corruption
In a systemically corrupt system numerous contributors may add to the 
corruption. It follows that removing one of them will not solve the problem. 
Because of the multi-dimensional dynamics of corruption, which in a complex 
system is self-sustaining, an integrated programme to combat corruption 
(societal pathology) is necessary (Coetzee 2012:2). Citizens, as shareholders 
or fund providers, want public institutions to be transparent, like a “prism”. 
When it is scrutinised on ethical issues, an organisation should refl ect details 
of its functioning to society (white light into different colours). A “mentoring 
community” is needed (Piper et al. 1993:51).

Owen (1997:40) holds that certain unethical practices by offi cials occur in 
the course of systemic corruption, because they become so accustomed to such 
unethical practises that when they get caught out they claim innocence and 
unfair treatment. Closely related to this, collective guilt may exist when some 
sections encourage existing unethical practices and make no effort to control 
those activities.

Control and co-ordination in ethics
Controlling and co-ordinating mechanisms such as legal requirements, a 
workable code of conduct, enhanced accountability and social responsibility 
should be put in place for public institutions to sustain an ethical environment.

Legal and administrative law requirements
Ethical conduct may be contained in acts, regulations, administrative law and 
by-laws relevant to specifi c aspects of proper conduct. Cross-reference and 
rules contained in other acts, regulations and by-laws should be accommodated 
in functioning (Dellaportas et al. 2005:66). Systems to control and monitor the 
competence and ethical behaviour of employees should be applied and seen as 
a necessity for effective self-regulation.
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Safeguards that may prevent ethical risks are divided into two categories, 
namely those developed by the profession, legislation or regulations (control), 
and practical safeguards by management. The safeguards created by profession, 
legislation and regulation could be introduced through education, training and 
experience requirements for entry, professional development requirements, 
corporate governance regulations, professional standards, monitoring and 
disciplinary procedures and extensive reviews (reports) (Dellaportas et al. 
2005:78). The safeguards in the practical work environment consist of different 
types: department-wide safeguards such as leadership; engagement of specifi c 
safeguards within system processes such as governance structures, an ethics 
programme, internal controls and disciplinary processes (Dellaportas et al. 
2005:77; Askary and Olynyk 2006:74).

Co-ordination through ethical bodies is an important strategy. Ethical bodies 
may play different roles such as acting as watchdogs, counsellors or promoters 
of ethical standards, enforcing standards and monitoring ethical conduct 
(Gilman and Stout 2005:110).

A workable code of conduct
A code of conduct is an internal document designed to make offi cials explicitly 
accountable to the organisation and the law. It is detailed and prescriptive. It 
includes sections such as occupational health, confl ict of interest, gifts and 
benefi ts. The idea is that should the code be comprehensive, then there will be 
more consultation and greater commitment from employees. To make the code 
work, one should not force employees to sign the code because that may lead 
to resentment. Commitments such as trust cannot be mandatory. It needs to be 
earned (Lagon and Moran 2006:108–110).

However, a code of conduct may inhibit the development of trust between 
employers and employees. The more people rely on rules, the less they trust 
each other (Lagon and Moran 2006:108-109). Developing a code of conduct 
may involve much uneasiness because of greater bureaucracy (red tape), often 
accompanied by more rules (Alabi 2010). In complex situations the code may 
become inadequate. Henderson and Peirson (in Askary and Olynyk 2006:70) 
also question the ability of a code to regulate unethical behaviour, because 
inappropriate behaviour may be known only to the offi cial and a client, 
who each have a vested interest in not reporting such behaviour. Codes are 
often subject to broad interpretation as a result of vague wording. Without 
interpretation, offi cials have to rely on their own values when making decisions 
(Dellaportas et al. 2005:67).

Although it may be criticised, a code with guidelines is necessary. Ethical 
guidelines should accommodate broad ethical types such as the ethics of rights, 
virtue, care, utility and justice (Lagon and Moran 2006:18; Rachel 2003:91; 
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Table 1: Ethical values to hold managers and offi cials

Rights of Stakeholders Public Servants’ Duties

Privacy Right that private information 
not disclosed to third parties

No disclosure of information 
to anyone without permission 
of stakeholder

Competence and 
expertise, caring

Right to service that is expertly 
applied with sensitivity

Maintain expertise and application 
of skills diligently and zealously

Wellbeing Right that public interest 
will be advanced

Subordinate self-interest in favour of 
stakeholder and avoid relationships 
that may compromise objectivity

Respect for peers 
(collegiality) and 
citizen values 
(service principle)

Right of public servants that 
their reputation (trust + 
professionalism) not be discredited

Ensure that their behaviour 
does not adversely affect the 
reputation of co-workers

Truth and 
honesty

Right to receive complete, accurate 
and truthful information

Comply with working standards 
and be prepared to depart 
from practices if compliance 
will produce poor service 

Effective 
communication

Right to receive information 
on time and through the 
most applicable channel 

Prevent information being supplied 
at the last moment, late or through 
an inappropriate channel

Development 
opportunities

Right to receive training for the 
development of knowledge, 
skills and attitudes

Deliver services with 
appropriate knowledge, 
skills and correct attitude

Safe and 
healthy work

Right to safe and healthy 
working environment

Supply services to the public 
with a concern for maintaining a 
safe and healthy environment

Equal 
employment 
opportunities 
and justice

Right to be treated equally 
and that justice be served

Acting according to general 
requirements of justice 
and impartiality

Quality services 
and programmes Right to quality services Deliver sound quantitative 

and qualitative services

Product 
disclosure and 
safe products

Right to accurate information 
on products and services

Render safe products and 
services to an informed public

Integrity and 
impartiality

Right to be treated with 
integrity and impartiality

Committed to one’s offi cial 
task, acting independently of 
pressure from external groups

Legality Right to be treated 
according to the law

Compliance with laws, 
regulations and instructions

Respecting 
autonomy

Right to freedom from coercion 
and not being deceived

Respect for the wishes and 
decisions of stakeholders

Source: Adopted from Dellaportas et al. (2005:34); Spiller (1999:53) and Rowson (2006:109).
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Baumgartner 1997). The effectiveness of the code depends on an offi cial’s 
awareness of the code, its content, clarity and how effectively the code is 
enforced (Dellaportas et al. 2005:80). Ethics (personal values, workplace 
requirements and social expectations) should be embedded in the minds of 
offi cials (Lagon and Moran 2006:3).

Enhanced accountability and social responsibility
A culture of accountability for personal and organisational decisions and actions 
should be established. Procedures should be implemented to independently 
verify and safeguard the institution’s fi nancial accountability. This can be done 
by an audit committee or external creditors (Dellaportas et al. 2005:124).

According to Moore (1995:294-301), public offi cials’ mission is to search 
for public value. Although they are expected to be responsive to political 
guidance, their ethical responsibility is to search for and state their views 
about what is of public value. He argues that although politicians determine 
policies (there may be different opinions between politicians and offi cials), 
the offi cials are nonetheless obligated to object to fundamental injustice or 
corruption. This has to occur before the policy is implemented. This does 
not mean, however, that policies cannot be changed. Public offi cials should 
have the right and responsibility to present new ideas for consideration as 
circumstances change.

Accountability on ethical values (see Table 1) is of the utmost importance so 
that the public is aware that public offi cials are “actually listening, learning and 
acting” (Spiller 1999:54).

Values should be incorporated into the personnel selection procedures as an 
item in performance measurement and discussed in the internal management 
training. These values can be enhanced by public offi cials by their being 
accountable to different stakeholders such as employees, competitors, the 
public, global society and future generations (Lagon and Moran 2006:46).

The public can expect public offi cials to be committed to the public and to 
get involved. Social responsibility goes beyond the requirements of law, politics 
and economics. It is an institution’s obligation as moral agents to pursue goals 
that are good for society in a sustainable manner. Social responsiveness should 
be pragmatic (Fox 2010:171–172).

Management in ethics

The management component includes the following strategies: education and 
training on ethics, deciding between litigation and ethical conduct, counselling, 
heeding whistle-blowers, instituting hotlines and help lines, a checklist, avoiding 
ethical risks, and developing public trust and loyalty.
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Education and training on ethics
Educational institutions such as universities can play a prominent role in 
enhancing the ethical knowledge, skills and attitudes of public offi cials. This 
teaching includes those behaviours that should be enhanced, use of diverse 
teams, electives on ethics in different curricula, use of graduates and managers 
with strong ethical conduct and research on ethics. Students should move from 
“is” to “ought” to “can be” (Piper et al. 1993:167).

Learning ethics differs from learning other aspects of organisational culture. 
Offi cials need to experience ethical decision making and be able to sense the 
meaning of the impact of ethical challenges and other courses of action. This is 
actually an issue of ‘awareness raising’ (Lagon and Moran 2006:92).

There should be increased funding and research to increase ethical awareness 
(Lewis(b) 2012). Ethical capacity in policy judgement and ethical awareness is 
vital, which goes beyond general competence (Owen 1997:51). The benefi ts of 
an ethical learning programme are outlined below.

Internal and external benefi ts
 ! Such a programme is the basis of a high-performance organisational culture 

because rules are aligned to a reward system, enabling trust to fl ourish.
 ! Enhancement of department’s reputation.
 ! Reassuring regulators and the public that success is achieved through ethical 

management (Lagon and Moran 2006:93).

Training should be of a non-indoctrinating kind, but should be focused more 
on discussion. Formal socialisation should start at induction training, with 
the involvement of senior managers and effective trainers. A job rotation or 
mentoring programme can also be instituted. Role models may also play a 
signifi cant role in enhancing ethical conduct by offi cials (Russel 1997:166-170).

Training should also be provided by sending offi cials to seminars and classes 
to show how ethical behaviour impacts on public institutions (Burton 2011). 
This can be organised by the human resources department (Lewis(b) 2012). 
A plan to make public institutions that fail to train their employees and even 
contractors liable to fi nes could be considered. Plays, poems and novels could 
also be used in teaching ethics. The education should also focus on the public, 
especially to establish awareness among the youth. Informal investment training 
may also be presented at informal sessions such as at staff meetings (Linn and 
Bowman 2010).

Litigation versus ethical conduct
Public institutions are confronted with, or are targets for, lawsuits, because it 
is thought that they are able to settle in more than satisfactory amounts. The 
question is whether it is ethical for public institutions to spend public money, 
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even though it may be cheaper to settle, while they are aware that justice has 
not been served. Schulman (2010) argues that decisions should be made on the 
basis of factors other than money for the following reasons:

 ! Sending a message to deter more plaintiffs from fi ling new cases;
 ! To protect precedents or principles which government deems ethically 

essential;
 ! To show support for law enforcement.

Counselling
Counselling mechanisms for offi cials may be used to give employees advice on 
ethical problems encountered. These systems may focus on sector specifi cs or 
general governmental issues (Gilman and Stout 2005:81).

Whistle-blowers and hotlines
Whistle-blowers should be protected and this should also be enforceable by 
law. However Miceli, Near and Dworkin in Morrison (2009) claim that there is 
no proof that more protection will lead to more whistle-blowing. They suggest 
that the use of rewards or incentives will enhance whistle-blowing.

Hotlines require effi cient staffi ng and monitoring. Personnel performing 
hotline duties should be well trained to separate the “lies” from the “real issues” 
(Gilman and Stout 2005:82). A hotline or a suggestion box secure in a secure 
location may be used to increase the willingness of public offi cials to speak 
out. A milieu of no tolerance of corruption should be established to create a 
sustainable ethical environment.

Checklist for ethical dimensions of the public sector
Questions (a checklist) that managers and offi cials need to ask to build an 
ethical culture in their public departments are:

 ! What steps should they take to ensure that the organisational values and 
code of conduct are living principles and not compliance documents?

 ! How are the ethical challenges of the department’s service delivery and 
products addressed?

 ! Can offi cials clearly articulate the benefi ts of working in an ethical 
environment?

 ! When did the department last provide ethical training for its employees?
 ! Do offi cials make sure that they take ethical considerations into account 

when making decisions?
 ! Is there a policy on dealing with unethical behaviour?
 ! Do offi cials commission a regular review of the external and internal 

perceptions of the department’s ethical reputation (Lagon and Moran 
2006:52–53)?
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 ! Do the ethical values developed by public institutions match those required 
by the public?

 ! Are objectives and rules clear and do they match personal and organisational 
values, which is essential for active participation of employees (Askary and 
Olynyk 2006:71)?

Avoiding ethical risks
Internal and external unethical behaviour can cause long-term ineffi ciency in 
service delivery. The main idea of the ethical risk focus is to prevent or counter 
future unethical conduct. External risks such as damage to infrastructure of 
public institutions do not form part of this article.

An example of internal risks that may confront public offi cials is given 
in Table 2.

Developing public trust and loyalty
Barnes and Prior (in King and Stoker (nd)) identify six criteria for an organisation 
to be successful in its building of trust: negotiation, accountability, competence, 
participation, openness and dialogue. Ethical conduct revolves around 
trustworthiness. Trust and loyalty are required for the public to believe that they 
are getting a high-quality, reliable and safe product or service delivered by good 
management in governmental institutions that respect the environment, the 
public and offi cials (Dellaportas et al. 2005:331; Baumgartner 2011).

Communication strategies at an organisational level may include the circling 
of ethical documents, surface post or e-mail in the workplace, reference to 

Table 2: Awareness of internal risks

Nature Stakeholder Product service Culture / norms Social status 
and reputation

Self-interest Pressure for 
higher income 

Concealing 
prohibitive nature 
of products; 
deliver services 
to protect profi ts

Manipulating 
accounts and 
performance for 
maximum bonus

Building 
monopolised 
services by anti-
trust strategies 
against other 
organisations

Technical 
and ethical 
incompetence

Mismanagement 
of offi cials leads 
to employee 
corruption 

Not 
acknowledging 
product safety 
standards 
which result in 
customer injuries; 
maladministration

Wrong example 
by management; 
non- compliance 
culture leads to 
staff tendency to 
take short- cuts

Failure of public 
offi cials to apply 
standards of 
integrity and 
service delivery

Source: Dellaportas et al. (2005:18).
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ethical documents in speeches and daily functioning, and at press conferences 
(Gilman and Stout 2005:105). Citizens should insist on the on-going viability, 
reputation, credibility and integrity of information (Dellaportas et al. 2005:11) 
with reference to public institutions. Organisations establish precedents in 
ethical behaviour. When there is inconsistency in functioning, the public will 
lose their trust in the actions of offi cials (Kokemuller 2011).

A loyalty-based management needs sophisticated interaction through learning 
with and listening to the public. This strategy may involve change in service 
design and continuing reviews of service practices (King and Stoker (nd)). It also 
includes collegiality through loyalty, the demonstration of solidarity towards 
fellow colleagues, and acting in accordance with the instructions and decisions 
of management (OECD 2005(b):342). Loyalty of employees can bring about 
benefi ts to an organisation, such as greater opportunities to learn, increased 
effi ciency and training, and reduction of recruitment costs. Loyalty schemes, 
such as incentive and promotion measures, may be introduced with a long-term 
vision, training and personnel development programmes (King and Stoker (nd)).

AN INTEGRATED ETHICAL FRAMEWORK

An integrated ethical framework may be used as a roadmap to enhance ethical 
conduct vertically and horizontally. At the macro-level public offi cials may 
examine international, continental and national trends in terms of ethical theory 
and practices. Structural and operational changes as far as political, economic, 
social and technological trends are concerned should be implemented to 
enhance ethical conduct.

At the horizontal level public offi cials focus more on their own departments 
or sections in interaction with the public. This framework may assist offi cials not 
only to apply rules and regulations, but also to incorporate ethical strategies that 
are external to his/her immediate environment or to use as complementary to 
existing strategies. The Ethical Integrated Framework gives a holistic approach 
for public institutions to manage sustainable service delivery on an ethical 
foundation (see Figure 1).

The benefi t of the framework is that it gives direction that is applicable, 
specifi c and measureable for an organisation. The framework gives guidance 
to management and offi cials as to how to respond to issues, to shape its culture 
and to indicate the ethical targets to attain. All the components of guidance 
control and management cited in Figure 1 must be in a balance at the horizontal 
level (namely the organisation, employees and the public) and vertically (from a 
global to the individual level). The individual is therefore the focal point of both 
approaches. An alignment of organisational and personal values can take place 
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within this ethical framework. A dysfunction in one or more elements causes the 
functioning of the framework to weaken, leading to less ethical accomplishment 
in the system with the effect of poorer service delivery to the public.

The framework can translate a public-focused strategy into a set of ethically 
improved actions. It provides a structure and strategies to facilitate acceptance 
of ethical services and products delivered by public offi cials to the public 
(Askary and Olynyk 2006:71-75).

CONCLUSION

To ensure that what “the chicken sees” accords with ethical standards, pre- 
and post-scrutiny mechanisms for ethical conduct should be operating in all 
spheres of government. Besides these mechanisms, the ethical behaviour of 
offi cials should be learned, strengthened and developed within the context 
of the general and specifi c environment in an acceptable ethical climate or 
culture. Therefore, offi cial mechanisms such as a code of conduct should be 
supplemented by the moral values of offi cials with integrity.

A technical and compassionate integration framework of ethical conduct 
(multidimensional) should be applied in public institutions. This framework 
will give public institutions and offi cials a comprehensive and simultaneously 
focused view of ethical enhancement strategies. These strategies should 
be aligned to each other, otherwise they may at some point in time start to 
function counterproductively. To accomplish this balance the vision and role of 
management are of the utmost importance.

Service delivery may be impeded by confusing or contradictory guidance, 
too much control or unnecessary management strategies. Within the broad 
themes of guidance, control and co-ordination of management strategies, 
a balanced operational application of strategies is essential for effective 
service delivery.

The proposed integrated ethical framework may provide the answer to 
challenges as well as simplicity for a complex phenomenon such as ethical 
conduct in the workplace in a given context and timeframe of occurrence.
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ABSTRACT

This article notes the theoretical and conceptual applications of 
participatory evaluation with the intention of fi nding a deeper 
understanding of its meaning and praxis, with implications for future use in 
South Africa. Since the inception of democracy in 1994, the government 
issued several national policy guidelines and strategies to measure and 
improve government’s performance. The formulation and application of 
the national policy evaluation framework in South Africa has augmented 
understanding in the government strategy on monitoring and evaluation 
of public programmes. National governments can share experiences and 
lessons on diverse practices of participatory evaluation. The assumption 
of the study on which this article is based, was that, while the anticipated 
positive effects of the national policy evaluation framework have been 
widely heralded, there are criticisms levelled at its failure to engage 
broader society in its clarity and application. Postulations on participatory 
evaluation by scholars from different fi elds provide useful insights into 
the assumptions that the inclusion of participatory elements in the South 
African national policy evaluation framework is still at an incipient stage. 
The current study attempted to contribute towards the theory and praxis of 
participatory evaluation, with the intention to help evaluators and public 
administrators address the challenges in the evaluation and monitoring of 
public programmes in South Africa.
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INTRODUCTION

Evaluation, as it is envisaged in its theory, praxis and governance context, is 
valued for assessing public interventions and managerial decision-making. 
Participatory evaluation (PE) has become a global phenomenon, which is taught 
and practiced by evaluating researchers, public agencies, self-empowered 
community projects, private companies and government organisations in 
different parts of the world. Similarly, empowerment evaluation (EE) has become 
a transformative process that supports people, organisations and communities 
by improving their understanding and practice of evaluation. Reviewed literature 
implies that different evaluation scholars abroad as part of university curricula 
have advocated PE (Cousin 1996:3). However, there are few universities in 
South Africa following these trendsetters in government research institutes and 
universities (Doherty, Chopra, Noseband & Mngoma 2009:1).

This article is an exploration of literature alluded by scholars from diverse 
disciplines on participatory strategies and practices, focusing on empowerment, 
collaborative processes, outcomes-based planning and results-based 
management as participatory evaluation strategies that require qualitative and 
quantitative methods. Participatory evaluation is a multi-disciplinary approach 
that includes training, facilitation, advocacy, illumination and liberation of 
participants. This article argues that stakeholders should jointly claim the 
ownership of the evaluation of public programmes with evaluators and experts. 
Evaluation of process should also refl ect the goals and aspirations of the 
communities and client groups (Cousin 1996:4). Effective evaluation is critical in 
the sense that participants demand documentation of programme effectiveness 
and effi ciency and economic use of the resources.

Using a qualitative literature review, the article attempts to address the 
paucity of literature on PE and contribute to participatory evaluation paradigm. 
The literature review is drawn from different sources, including articles from 
accredited journals, books, policy documents, annotated bibliographies, 
manuals and guides on participatory and EE.

CONCEPTUAL AND THEORETICAL FRAMEWORK 
FOR PARTICIPATORY EVALUATION STRATEGIES

Evaluation

Traditional evaluation is typically conducted before or during delivery of 
services or after the programme has delivered its services or products to the 
target population or clients (Mouton and Babblie 2001:335). Such evaluations 
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are assumed to be well grounded in social science methodology. The ultimate 
aim of traditional evaluation is to assess whether objectives of the programme 
or intervention have been achieved (Cloete and Coning 2011:198). According 
to Ijeoma (2010:78), evaluation in general addresses performance, quality, 
relevance and impact. While evaluation is useful to assess relevance, effi ciency, 
effectiveness, impacts and sustainability, there is still a need for stakeholder’s 
engagement in the systematic process of evaluation of public programmes. 
According to Ijeoma (2010:78), evaluation in general addresses performance, 
quality, relevance and impact in the following manner:

 ! Performance of the programme is assessed by comparing the end-results 
of the programme with the intended objectives. In this manner, evaluation 
measures whether the use of resources, cost of time and material are used 
according to the plans and desires of the programme.

 ! Quality improvement during evaluation requires measuring of the worth 
of the programme against accepted standards of scientifi c work precision. 
Some evaluators would be interested in knowing whether prescriptions 
and policy guidelines were followed during the monitoring and evaluation 
process. Evaluators determine quality improvement through peer monitoring 
and review, benchmarking and quality circles (Ille, Ille and Eresia-Eke, and 
2012:23).

 ! Relevance of the evaluation should be closely related to the target group 
being considered and related policy directives. However, the monitoring of 
plans and programmes should always be meaningful to the communities. 
Research at each level is needed to investigate developmental goals and 
objectives that can be aligned with the evaluation in process. Cloete and 
Conning (2011:210) evaluation should be relevant for resolving an existing 
policy issue or problem.

 ! Impact of the programme should measure signifi cant effects and changes 
in policy target groups or sectors over a period of time (Cloete and Conning 
2011:210).

However, evaluation is based on theory and practice. Wallace (2008:201) is 
of the view that participatory evaluation should be measured using theoretical 
assumptions and models that can also be applied in a different context. 
However, these theoretical assumptions can further establish some practical 
experience or empirical research to pronounce causal linkages within the 
programmes outcomes implemented in the short- and long-term. In some 
instances, evaluation can establish a logic model in phases such as the designing 
and planning, prioritisation, assessment and monitoring of programmes. It 
is signifi cant to note that the essential aspects of evaluation are considerate 
of the components surrounding implementation from the beginning to the 



Administratio Publica | Vol 22 No 1 March 2014 133

last stage of the process. Shurink and Shurink (2010:17) assert that systems 
analysis establishes logical grounds in contextualising the holistic nature of 
evaluation and monitoring of public programmes with collaborative human and 
community work.

Evaluation is regarded as systematic because of its multidimensional nature 
that has to adapt and operate in a changing environment. Shurink and Shurink 
(2010:17) assert that outcomes-based evaluation originates from the systems 
approach. However, components of evaluation systems include public policies, 
programmes, projects, experts, communities, organisations and stakeholders. 
The relevance of some of the systems is that they assess issues such as value 
for money, relevance, performance, impact and sustainability. However, while 
this article contends that evaluation is useful to assess relevance, effi ciency, 
effectiveness, impacts and sustainability, there is still need for stakeholders’ 
engagement in the systematic process of evaluation of public programmes.

Participatory action research

The early emergence of participatory action research (PAR) has its roots in 
participatory rural appraisals (PRA).Mouton and Bobbie (2001:645) defi ne 
PAR as a form of applied research that postulates participation to the extent 
of shared ownership of the research enterprise. Participatory action research 
gained exposure as an approach for examining and addressing issues in early 
practices of farming and agriculture in developing nations (Mouton and Babbie 
2001:358). It later gained momentum in the Western world as an extension 
on implementing development projects while participants acquire knowledge. 
Similarly, communities share and acquire knowledge and experiences in 
participatory rural appraisal (PRA) for plans and actions (Chambers 1994:953).

Participatory evaluation and empowerment evaluation tradition

Mouton and Babbie (2001:359) affi rm that participatory evaluation (PE) is linked 
to evaluation projects undertaken in the Third World. As a systematic appraisal, 
PE is known in social research for considering experts, decision-makers and 
stakeholders as partners in the evaluation of programmes with a joint interest 
and objectives (Mouton and Babbie 2001:357). In the context of the current 
study, different scholars echoed their voices about different dimensions of PE to 
increase an understanding of its theory and the practice as early as the 1980s 
(Connors and Magilvy 2011:97). Along the same line, Brunner and Guzman 
(1989:11) assert accept the existence of groups and communities of knowledge 
that are resourced to articulate their realities and aspirations, norms and values 
to bring about change and empowerment in the evaluation. They further 
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propose that evaluators should be chosen from a group of project participants 
(with experts and indigenous people) that can be able to agree in the design, 
implementation and monitoring of programmes.

Experiences and commitment of evaluators in some instance guide the 
participants on the criteria of the assessment in consideration of the participants, 
programme gaols and merit of the intervention. However, goals and objectives 
are also considered during active engagements with a commitment to transfer 
skills and empower communities. The process of capacity building occurs when 
evaluators and experts share knowledge with participants. Facilitation emerges 
while evaluators align programme goals with evaluation values, blended with 
research practices. Mouton and Babbie (2001:358) assert that professional 
evaluators become facilitators in the process of skill transfer. The notion of 
facilitation can be feasible in projects and programmes of social intervention 
and educational work, where the facilitator accordingly becomes a learner, 
assessor and an educator in empowering participants through interactive 
learning environment (Fetterman 1995:4). Ultimately, evaluation is a team effort, 
applied in the local context with various stakeholders constructed from experts 
and professionals, community members with diverse interests and a common 
goal and outcomes outlined in the evaluation plan and design.

The process of conducting participatory evaluation employs both qualitative 
and quantitative methodologies during the evaluation process and is somehow 
different from the other evaluation methods. Garraway (1995:94) suggests that 
PE methodologies and techniques that can be used during evaluation include 
surveys, interviews, observations, case studies, narratives, audio and video 
recordings, focus groups, artefacts and community profi les, analysis of records 
and reports, mapping, diaries as well as unobtrusive measurements, community 
and individual drawings, creative drama, case study analysis and problem 
stories, role-play, creative drama and others. Guba and Lincoln (1989) affi rm 
that qualitative and quantitative approaches are applied somewhat differently in 
evaluation due to their epistemological and ontological principles.

Similarly, empowerment evaluation (EE) has much of its theoretical 
background rooted in participatory evaluation, and has been practiced by 
Western and Eastern scholars in diverse academic fi elds. The introduction of 
EE to the American Evaluation Association brought tremendous change to the 
academic community by scholars such as Fetterman (1995). Garraway (1995:85) 
affi rms that the improvement of its use and the state of developing the practice 
of EE were broadened by the response of other scholars such as Wallerstein 
(2002) and Whitmore (1998).

Fetterman and Wandersman (2005:7) note that EE is a change, which has its 
roots embedded in the concepts of empowerment, participatory democracy, 
community and self-determination. Inclusive participation is encouraged in 
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EE with shared authority among the participants and evaluators. A profound 
contribution from Fetterman and Wandersman (2005:27) analysis of EE 
contribution is based on ten principles, namely improvement, organisational 
learning, inclusion, democratic principles, capacity building, social justice, 
community knowledge, community ownership, evidence strategy and 
accountability. Further consultation and writing on EE contributed much to 
evaluation paradigms in terms of its merits and limitations and applications on 
health, education and accountability efforts.

The fourth generation evaluation shifted the focus of evaluation from the 
third generation with a positive stance to a subjective and inclusive approach 
(Guba and Lincoln 1989:189). The notion of scientifi c evaluation is associated 
with the failures of the third-generation trends associated with the way 
information is organised and arranged (Guba and Lincoln 1989:190). While 
evaluation can refer to the act of valuing the worth or effect of particular 
programmes and projects, monitored should be done to allow correction plans. 
Programme evaluation is a careful assessment of public interventions, while 
monitoring seeks to ensure that actual performance is in line with expected 
or planned targets for performance and gaps are addressed. Monitoring is a 
continuous process while evaluation can be done at the end of the intervention 
or implementation of the programme or projects. Mathison (2005: 296) asserts 
that participatory monitoring and evaluation (PM&E) is a process through which 
active engagement and judgment with stakeholders is encouraged at different 
levels of an intervention or a programme. Participatory monitoring concentrates 
on the active engagement that results in identifi cation of a gap and suggests 
correction actions by primary stakeholders. Unlike PE which concentrate on 
longer terms of assessment of performance outcomes, PME concentrate on 
short term performance assessments of outcomes (Mathison 2005:296). Since 
government representatives in a developmental state take the lead, correction 
plans are submitted to the umbrella body of the monitoring and evaluation 
M&E for advice, like the Presidency in the case of South Africa. According 
to Hilhorst and Guijt (2006:4), decisions regarding PM&E should clarify the 
following aspects:

 ! Required time frame – decisions should be made on whether the monitoring 
mechanisms are needed for short or longer term,

 ! Related type of decision-making – must be stated regarding the users of 
information after and during the evaluation. Such decisions can establish 
who the information need to infl uence and the activities that inform and 
govern their spaces of participation.

 ! Degree of participation of stakeholders – participants’ involvement should 
refl ect ownership of analysis, their perspectives and the required support for 
participation to be meaningful and not window dressing?
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 ! Depth of analysis and degree of rigour – must identify the purpose, depth 
of the analysis and the decree targeted for? In addition, it must ‘empower’ 
and monitor citizens local service providers that require less scientifi cally 
rigorous data instead of seeking clarity about precise quality management 
strategies.

Theory and praxis of participatory evaluation imply that a mixed-method 
approach can be employed in designing the programme and in data collection 
using both qualitative and quantitative assessments. The information and resources 
available allow the panels to detect the impact of government programmes to the 
target groups. It also allows alternatives to be developed and implemented. At 
the centre of these debates for evaluation, are the resources such as information, 
knowledge and time. Information allows the panel to detect the impact of 
government programmes on the target groups. It also allows alternatives to be 
developed and implemented. For instance, steering committee members and 
experts must be informed when implications of a programme are not consistent 
with goals and objectives of the programme being evaluated. In a transforming 
society, governments implement policy decisions to change the society using a 
goal-attainment model. In some instances, goal attainment can promote elitist 
tendencies that are parallel with democracy. Vedung (1998:44) affi rms that goal 
attainment scores points in respect to its descriptive nature of valuing, which 
opposes government chain of representatives of a democratic citizenry.

Wallace (2008:201) affi rms that evaluation models can be a mixture of 
implicit and explicit theory and theoretical assumptions. The theory-based 
evaluation models articulate causal linkages between activities in short and 
long-term outcomes practical experiences and empirical researching all aspects 
of evaluation, stakeholders’ participation is crucial from the begging until the 
end of the evaluation. Stakeholder’s participation is crucial at the planning 
phase and evaluation of public programmes. Ille et al. (2012:59) argue that 
citizen participation requires an approach that can accommodate consultation, 
consensus and cooperation among the stakeholders.

There is a growing interest in M&E in municipal planning. Municipal 
planning locates the participatory monitoring and evaluation (PME) approach as 
one of the participatory evaluation strategies. Municipal offi cials and governors 
are following the example of their trendsetters that have been practised since 
the rational comprehensive model became dominant in urban planning and 
strategic planning. Participatory monitoring and evaluation should be more 
feasible during the integrated development planning (IDP), local economic 
development (IDP) and participatory budgeting. Communities and urban 
planners identify priorities and key outcomes for project implementation. In 
South Africa, the practice of PME has not gained much momentum in local 
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government; municipality offi cials and experts are still excluding the majority of 
community members in M&E. This implies the under-use of PME in municipal 
planning. This can also mean that participatory monitoring and evaluation can 
respond to the disjuncture in the planning theory and the practice of monitoring 
and evaluation in local government.

Parkinson’s (2009:229) assertion of PM&E refers to the alignment of politics 
and evaluation. His contestation of the evaluation of a programme is summoned 
by the existence of power and perceptions where stakeholders hold and exercise 
power through pockets of political decision-making that vary with intensity 
of their choices and benchmarks. The evaluative practices and models have 
been developed differently in municipalities based on experiences in politics’ 
ideological setting (Parkinson 2009:229).

Diverse purposes of monitoring and evaluation at local level are summarised 
in the above box (Woodhill 2006). However, local government acquire 
opportunist factors from decentralisation of powers. Some of these factors 
include effi ciency and effectiveness of programmes, accountability and 
stakeholders’ involvement in decision-making. Participatory monitoring and 
evaluation has shifted the focus of evaluation accountability from foreign donors 
such as the United Nations Development Programme (UNDP), World Bank and 
to local municipalities.

Box 1. The purposes of monitoring and evaluation

•  Supporting operational management– regarding provision of basic 
management functions on information to direct, monitor, coordinate 
and control the resources to achieving any given objective;

•  Supporting strategic management – to make information available 
for improving performance and quality by facilitating the process of 
adjusting objectives, goals, and strategies.

•  Knowledge-generation and sharing – on various fi elds, such as 
documentation and sharing on experiences and lessons leading to new 
insights which can contribute to policy reforms , and knowledge base 
that can feed into policy reforms;

•  Empowerment – of staff and partners guided by the management of 
capacity building, self-reliance and confi dence of benefi ciaries, that 
can implement development initiatives effectively; and

•  Accountability and impact evaluation – relating to answerability 
demonstrated by the expenditure actions are aligned with outcomes to 
benefi ciaries, donors and implementing partners.

Source: Woodhill 2006
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THE PRAXIS OF PARTICIPATORY EVALUATION STRATEGIES

This section explores the application of PE in two cases for learning lessons 
that can be considered in future by evaluators. The fi rst case presents an 
international experience from the Finnish Education system, while second case 
is based on the South African experience in the application of PE in health 
promotion. The intention of this analysis is to learn lessons on the merits and 
challenges of PE for future use in South Africa. The setting of both studies is 
complex and vulnerable to environmental factors such as politics, resources, 
power sharing, decisions, historical struggles, and information. In both cases, 
a theoretical background was used to measure the extent of PE and different 
results implicated disjuncture in theory application.

The evaluation of the Finnish national educational system

Some countries in the world and in Africa have accumulated substantive 
experience in the design of participatory evaluation and monitoring and 
evaluation practices. Pietilainen (2012:9) tested the realisation of participation 
in the Finnish national educational evaluation activity. The realisation of PE is 
employed using the model by Daigneault and Jacob (2009:330) assigned to 
fi ve national-level educational evaluations drawn from the Finnish education 
system. According to Daigneault & Jacob, (2009:330) participatory evaluation 
should be measured in order to improve the evaluator’s competence and 
produce better results from the process. The targeted frame of reference, 
regarded the realisation of fi ve evaluations as well as the analysis of reports that 
followed from the evaluations as research methods to assess PE in the Finnish 
national education evaluation activity. Participatory evaluation was achieved 
with different results at separate dimensions of evaluation. Pietilainen’s (2012:9) 
analysis suggests that, in the government decree on evaluation, the various needs 
of the separate parties in the evaluation are clearly up for discussion because 
there are not always positive consequences from participation. In several 
cases, the participation of too many non-evaluative stakeholders or too much 
independence of these stakeholders has led to anarchy and endangerment of 
the evaluation task (Pietilainen 2012:10). Information can be enhanced regarding 
the level of participation by taking into consideration the desirable viewpoints 
of participants. Resources such as information and knowledge can become 
the guides for decisions in the planning and execution of public programmes. 
Caution has to be taken when considering stakeholders’ needs in a democratic 
society in order to avoid reluctance of results that can have positive or negative 
consequences from participation. However, lessons learnt from this case are 
that the dimensions of participation must balance in order to realise PE.
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Evaluation of clinical health programmes in South Africa

South Africa is not immune to the practices of self-evaluation on clinical 
intervention programmes and social and development programmes with 
benefi ciaries participating in the process. In the study by Doherty, Chopra, 
Nsibande and Mngoma (2009) relating to prevention of mother-to-child HIV 
transmission, a participatory intervention was implemented with the intention to 
improve quality. The setting of the evaluation was KwaZulu-Natal, with districts’ 
health systems that practise primary health care in local clinics. The research 
project team was formed and consisted of a programme manager for HIV, 
maternal and child public health councillors (PHC) in different hospital wards, 
resources and treatment for prevention of mother to child (PMTCT), supervisors 
to monitor the intervention. Participants were guided on how to plan, prepare 
and assess the programme (Doherty et al. 2009: 2).

The programme team provided workshops to orientate participants to the 
assessment tools and assessment framework given during the preliminary 
investigation phase. The programme design was tabled by the participants 
and later participatory assessment of the intervention followed. Supervisors 
monitoring all the phases. A team of district supervisors and workshops 
examined results, identifi ed weaknesses, proposed improvement targets, and 
continuously monitored the programme to support changes. The results were 
interpreted during and after a participatory assessment process, followed by a 
feedback. The fi ndings from the study presented that there was improvement 
in the prevention of the mother to child programme, concurrently with the 
realisation of empowerment and training of participants during the evaluation.

In a similar study, Campbell and Macphail (2002:331) compared the 
evaluation process with Paulo Freire’s theory of critical consciousness. The 
study focused on young people participated to reduce the HIV transmission 
among the youth in a township school in South Africa. Frere’s (1993b:19) 
notion of critical consciousness is based on human stages of development. The 
evaluators employed interviews and focus group discussions to collect data 
as part of the assessment of young people in the township youth programme. 
Their evaluation revealed some features of the programme itself, as well as 
the broader context within which it was implemented. This evaluation type 
sought to implicate the development of the critical thinking and empowerment, 
which informed the key preconditions for programme success (Campbell and 
Macphail 2002:331). Interesting fi ndings revealed by the programme included 
experiences ranging from preferences of peer educators for didactic methods, 
biomedical frameworks, unequal gender dynamics, controlled educators and 
the regulated and teacher-driven nature of the school environment and negative 
learner attitudes towards the programme.
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According to Frere (1993b:19), the critical consciousness theory is deep-
rooted in peoples historical struggle, where their development is moving through 
a series of stages. The genesis phase is ‘intransitive thought’, where people’s 
consciousness is characterised by naive rather than critical consciousness. 
People are defensive and ignorant about their well-being that is undermined 
by their social conditions. They underestimate their mentality of changing their 
well-being. The fi nal stage is that of ‘critical transitivity’, which refl ect on the 
critical thought and historical conditions that persuade the mood affecting 
their dynamic interaction to think not as individuals but as a collective about 
their condition. Critically transitive thinkers are empowered to refl ect on the 
conditions that shape their lives, and to work holistically on changing these 
conditions based on critical insights (Campbell and Macphail 2002:331). In this 
case, there is a challenge in youth refl ection on becoming transforming agents 
of their social reality, instead there is perceived development of negative attitude 
to the programme. However, the enabling social environment perceived through 
the lives of the adults are less modelling the youth in developing their critical 
consciousness. Adults’ behaviour is portrayed as providing negative experiences 
towards youth, especially for modelling in as far as sexual relationships and sex 
education, poverty, unemployment and low-level social capital are concerned. 
In addition, in this case dimensions of participation are not balanced in order to 
realise PE.

THE SOUTH AFRICAN EXPERIENCE IN 
MONITORING AND EVALUATION

The Constitution of the Republic of South Africa, 1996, made provision regarding 
monitoring and evaluation alignment on the basic values and principles 
governing public administration, with reference to monitoring and evaluation of 
government policies, projects and programme. It further promotes participatory 
democracy at different levels of governance, as an individual right. The South 
African government passed the fi rst policy document on the government-wide 
monitoring and evaluation (GWME) system in 2005. Later in 2007, the National 
Treasury published another policy document on the Framework for Managing 
Programme Performance. The GWME policy framework of 2007 consolidates 
policy frameworks, such as the Statistics South Africa’s statistics quality 
assurance framework (SASQAF) in 2007 and the National Treasury’s Framework 
for Managing Programme Performance (2010). These policy documents cover 
the key aspects and the focus of the South African system for public sector 
monitoring and evaluation. Departments and agencies are required by these 
documents to align their targets and performance indicators with M&E 
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mandates in their budgets, institution’s annual plans and reports. In addition, the 
national budgets process must be aligned with the process for the production of 
the annual performance plan.

The government’s challenge in becoming more effi cient, imply more 
eagerness to evaluate its performance and identify factors that can improve 
service provision. According to Govender and Penceliah (2011:7), M&E systems 
can be aligned with results-based evaluation as a way of managing public sector 
performance in all spheres of government. However, evaluation can also be 
measured against knowledge capital, transparency and accountability, service 
delivery outputs and impacts. Ille et al. (2012:15) assert that GWM&E improve 
the following outputs:

 ! quality of performance information and analysis at programme level within 
departments and municipalities;

 ! attainment of outcomes regarding M&E and impact across the national, 
provincial and local sphere of government; and

 ! Outcomes and impact assessment relating to M&E of Provincial Growth and 
Development Plans.

Levin (2005) argues that some of the current challenges facing government in 
implementing the GWM&E include coordinating of crosscutting programmes/
projects to ensure that there is a collective effort towards reaching a common 
goal, failure in determining the current programmes/projects success rate, lack 
of pro-active and focused intervention and insuffi cient learning. Similarly, the 
integration of participation into M&E would bring improved results where plans 
and agreements would be signed by key partners in identifi ed objectives. The 
idea would be to isolate the limitation of the conventional M&E and manage the 
process in a collaborative and consultative manner.

According to Cloete (2009:1) programme evaluation at sectoral level focuses 
on the outcomes-oriented monitoring and evaluation approach that is centred 
on results-based management approach. Results-based management is a 
systematic approach that connects people, strategy, resources, measurement 
and processes for effective decision-making, accountability and transparency. 
Monitoring and evaluation ensure that agencies and government departments 
set goals are achieved by focusing on the monitoring of stages during designing, 
implementation, measuring of performance and learn from these experiences. 
However, compiling and management of documents is an important aspect of 
reporting on performance and accountability during programme evaluation.

The national evaluation policy framework (NEPF) augments more clarity 
of the processes and actors in GWME of government programmes in SA. 
The NEPF implies a signifi cant responsibility and accountability in detailed 
knowledge both across the spheres of government planning, budgeting and 
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implementation of public programmes. An uneasy relationship can emerge due 
to politics of intergovernmental relations with diffused powers and functions 
that requires a strong cadre of evaluators and participants to coordinate and to 
prevent fragmentation.

According to the NEPF (2011), various key role players supporting the M&E 
system include the following:

 ! Department of Monitoring and Evaluation (DPME)–is the custodian of the 
government-wide monitoring and evaluation function in government, and 
have established an Outcomes Evaluation and Research Unit to focus on 
evaluation. This role includes:

 ! Steering a leadership direction that will promote a culture of M&E in 
the public service on policy development, vision and championing the 
discipline;

 ! Making sure that suitable standards and guidelines are set and published;
 ! Sharing of knowledge accumulated from published evaluation reports;
 ! Assuring quality in all government evaluation processes and products;
 ! Co-funding some evaluations in the national evaluation plan;
 ! Ensuring capacity building where suitable courses can be offered and 

technical assistance established and providing to departments;
 ! Monitoring progress on how departments comply with the national 

evaluation plan;
 ! Making sure that that the evaluation process itself is adding value and that 

the benefi ts outweigh the costs; and
 ! Updates the Cabinet on progress with evaluations.

 ! Offi ces of the Premier will access support from the DPME and provide 
support to provincial department as needed.

 ! National Treasury is responsible to guide and protect departments and 
benefi ciaries by considering value for money when it allocates budgets.

 ! DPSA is entrusted with follow-ups and research on gaps emanating from the 
performance of the public service and addresses them.

 ! Public Service Commission directly reports to the Cabinet; independently 
provide expertise to build quality in the evaluation process aiming at 
improving the performance of government.

 ! Auditor General works independently assisting with reliable data on 
performance audit of departments and agencies at all government spheres.

 ! Department of Cooperative Governance is responsible for M&E of local 
government.

 ! School of Government (formerly PALAMA) provide support to department 
and agencies in M&E capacity-building programmes.

 ! Universities can assist in providing information, research and training to 
evaluators and other stakeholders. They can also inculcate a participatory 
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culture of learning by providing evaluation as an important aspect in their 
curriculum and developing special courses for people who want to specialise 
in monitoring and evaluation. Universities can form partnership with 
government agencies and use experts’ knowledge in capacitating evaluators 
through short-learning courses, workshops, quality circles and seminar 
presentations.

The South African M&E Association (SAMEA) and other associations in public 
administration and related management fi elds have taken serious efforts to 
prioritise M&E in their research interest. It is expected that participatory 
evaluation can have cost implications in the short and long term.

Rabie (2010:148) asserts M&E systems have progressed and restructured its 
focus (like in Australia, United Kingdom, Mexico and Uganda) on outcomes or 
results of public programmes and policies. The focus of the GWM&E strategy is 
to enable the public sector to evaluate its service delivery performance and to 
identify correction plans. Several governmental and non-governmental groups 
in South Africa have been actively involved in planning and prioritisation of 
resource allocation such as in the form of public forums and IDPs, and less 
involved in monitoring and evaluation.

INTEGRATING PARTICIPATORY EVALUATION INTO PUBLIC 
PROGRAMMES AND GOVERNMENT POLICY INITIATIVES

The South African National Evaluation Policy Framework (NEPF) is still at 
the incipient stage. The postulations of participatory evaluation based on 
theoretical and practical experiences provide logical grounds for the inclusion 
of participatory elements to improve the practice of monitoring and evaluation 
of public programmes in South African public sector. Although there are 
numerous technical aspects in monitoring and evaluation, the strategy for 
participatory evaluation should not isolate the constitutional mandates on 
participatory democracy and the present arrangements by the Presidency and 
other machinery for the NEPF in South Africa.

In the light of discussions refl ecting case analysis on the practice of 
participatory approaches in Finland and South Africa, participatory evaluations 
implicate accountability, empowerment, good governance and service delivery 
practices. Benefi ts of participatory evaluation can be aligned with principles 
of the GWM&E through shared platforms that are inclusive of stakeholders. 
In addition, with increasing standards of education in the country together 
with constitutional mandates on participatory democracy, a human rights-
based approach, enhanced communication and mobility, and informed 
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citizenry can participate democratically in the monitoring and evaluation of 
public programmes. Shurink & Shurink (2010:29) asserts that M&E as a public 
management tool can steer government in a right direction for improving 
effi ciency and accountability. The analysis of the systems approach in M&E can 
assist us to understand how models can be used in managing change brought 
about the National Evaluation Policy Framework in a participatory democratic 
South Africa, involving diverse stakeholders.

From different case experiences, this article shed light on the benefi ts 
of implicating good governance aligned with accountability, transparency, 
responsiveness, effectiveness, legitimacy, inclusiveness and fairness. Costs 
of training evaluators and coordinators can also be acknowledged as existing 
barriers for success if calculations and assessments are not accurate. However, 
caution should be taken by acknowledging the current strategies in evaluation 
in order to avoid duplication and the wasting of resources.

The challenge of supporting PE is mainly in organising a co-ordinated 
research scholarship that can develop a grounded body of knowledge on 
participatory evaluation of public programmes in South Africa. Lessons from 
cases from other countries also imply potential confl ict in the praxis of PE 
approaches. Chouinard (2013:243) argues that potential confl icts in PE are 
relational, epistemological, pedagogical, contextual, political, methodological, 
and organisational. Participatory monitoring and evaluation can also result in 
an illusion exercise if political interests are more of a priority than evaluation 
procedures and ethics. However, some community leaders and politicians 
involved in PE might not align themselves with methodological procedures 
all the time. The strength of the success of skill and knowledge transfer from 
experts to participants depends on their capability and willingness to share 
information while the evaluation process is conducted.

Citizen participation is crucial at the planning and evaluation phase of public 
programmes and projects. This offers a direct engagement on assessing whether 
the set planned goals and objectives are achieved, and later offer some insights 
on the costs and the benefi ts of the programme or project. Ille et al. (2012:59) 
argue that the voices and the views of the stakeholders require an approach that 
is consultative, cooperative and committed to consensus building. The essence 
of such participation should not just be to meet policy demands but to suggest a 
correction plan. Any misgivings are thoroughly engaged and discussed guided by 
the principle of inclusiveness. Stakeholders and benefi ciaries of the programmes 
need to be aware of the circumstances affecting the project/programme while 
it is being implemented and after the implementation. Performing institutions 
and experts need to monitor the progress during the implementation constantly 
to minimise the risks by providing appropriate feedback to stakeholders 
and benefi ciaries.
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CONCLUSION

In this article, the author intended to deepen the understanding on the 
theoretical approaches and application of participatory evaluation using 
different lenses from scholarly literature. The intended outcome of this article is 
to highlight lessons from other experiences intended to equip evaluators within 
understanding of PE that could assist in addressing the needs of a democratic 
society. Despite the benefi ts of applying participatory evaluation, South Africa 
has made little progress in addressing social problems and alleviating poverty. 
In addition, the literature reviewed suggested that the use of participatory 
evaluation is still at the incipient stage in the public sector domain. The analysis 
of the article focused on diverse dimensions of the application of participatory 
evaluation, including critical theory evaluation, empowerment evaluation, 
outcomes-based evaluation and South Africa’s national policy evaluation 
framework. This study imparts knowledge and understanding of community-
based organisations and public agencies by projecting on opportunities to 
collect valuable evaluation data.

Lessons from international and local experiences contribute logically towards 
the understanding the practices of PE with considerable dimensions. This article 
can contribute to the discussions on the possibilities and limitations of integrating 
participatory elements into the monitoring and evaluation of public programmes 
in South Africa. Lastly, these discussions on PE provide further consideration 
on the potential for expanding the body knowledge on evaluation strategies 
in higher education educational system, particularly on expanding academic 
curricula in the research, public administration and related fi elds. This body of 
knowledge can be further developed by government-training units, government 
department and agency practices.
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ABSTRACT

The South African healthcare sector stands at the threshold of major 
restructuring in an attempt to address inadequacies as a result of 
fragmentation of health services in apartheid South Africa. The 
performance of health services, particularly in more remote areas, has 
decreased and has led to reduced quality and effectiveness of health 
services. For individuals residing in rural communities, access to health 
services can be arduous. Delivery of essential services has to meet the 
needs of marginalised people who live in remote areas. The department 
of health is faced with growing expectations from citizens to use resources 
effi ciently and effectively so that healthcare can be afforded and accessed 
by all. National Health Insurance (NHI) aims to introduce reforms to 
improve the provision of healthcare. 
 The health sector is reputed to be good at formulating policies, 
discussing ideas, making recommendations and spending resources, but 
poor on implementing policies. The government insists that the policy 
framework is transparent and well-defi ned and that what is needed is 
effective implementation. Regrettably, the transition of policy into practice 
is more complex than the perceived judgement of government. The results 
of this study may be useful not only to the case study institution, but to 
all District Hospitals, especially the Department of Health and the public 
management sector and may assist in taking the NHI forward.
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INTRODUCTION

Policy analysis, in its more conventional form, tends not to take into account the 
need for better performance from public sector organisations and its employees. 
It is as if the two concerns have no relationship to one another. This article is an 
attempt to show that the two are much more related than is normally assumed. 
In extreme form, this can give rise to the notion that performance issues are 
unrelated to policy.

It has been argued for many years that implementation failure is one of the 
main reasons why policies do not yield the anticipated results. In South Africa, 
good policies are drawn up but not implemented. Meyer and Cloete argue 
that ‘bad implementation’ has been a major obstacle in developing countries’ 
(Meyer and Cloete 2007:301). One manifestation of this is the failure to fully 
utilise budgets intended for developmental purposes. Another is the delay in 
service delivery which can occur in this context.

Using South Africa’s public health sector as a case study, this article aims to 
show that close linkages exist between policies and performance, and adoption 
of a policy without examining, and acting upon, issues related to performance 
can be a signifi cant reason for the failure to implement. A recent publication, 
which refl ects global experience, stresses that there are complex relationships 
between policy, implementation, performance, evaluation and monitoring 
(Patton 2010:47-49). This article is based on a similar recognition of the need 
to deal with this inter-connectedness and thus possibly reduce the incidence 
of ‘policy fi ascoes’, a term referred to in one of the contributions to the same 
publication (Hamilton and Kusek 2010:74).

The policy context for this analysis is similar to that applicable to other sectors 
such as education: the need to combat racially driven inequities carried over 
from earlier regimes. The article also aims to increase the amount of research 
on health policy in Africa, a need stressed by Harrison some time ago (Harrison 
1998). The perspective of this article is also derived from the need for more 
research on health policy in Africa, as argued earlier by Harrison.

This article is focussed on important changes, aimed at greater equality of 
provision, which are under way in South Africa’s public health sector. It draws 
attention to how changes in the health policy have serious implications which 
need to be managed. One such change concerns the need to raise performance 
at various parts of the health system, namely: inclusive of government 
departments, clinics and hospitals in the face of passive resistance. This takes the 
form of a culture of formal, rather than substantive, compliance with directives 
from the top of the hierarchy. Another possible area of resistance, noted in the 
article, may come from the private sector which may be adversely affected by 
some proposed changes.
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The article also has another sub-theme. It is argued that an investigation into 
what works well must be conducted, against what does not. Such a focus can 
often generate important lessons beyond those emerging from the diagnosis 
of failure as shown, for example, in an analysis of the Sri Lanka experience 
(Sivagnasothy and Anushyanthan 2010:373-374). A case in point in this article is 
a public hospital, which has been relatively successful, where in-depth research 
was done and is reported upon.

Current interest in performance management is, in part, due to an awareness 
that poor performance can render the implementation of policies and plans 
ineffective and devoid of impact. For example, in 2003, South Africa adopted a 
performance management system for its state-run schools in order to transform 
them to deal with the huge disparities inherited from apartheid (Ntombela, 
Mphele and Penceliah 2010:361–363). These continuing disparities were 
seen by some critics as a crisis of ‘poor national performance’ as a result of 
which South Africa ranked ninth in Africa in terms of literacy (Equal Education 
2011:5–6).

There has been growing recognition on the part of government of the need 
to transform performance in the public sector as specifi ed in the Government 
Gazette (Republic of South Africa 2012d). In public health, the emphasis is 
on the provision of effi cient and effective services. Performance management 
is becoming increasingly important because it brings together employees 
and management, thereby strengthening their commitment to work towards 
achieving the goals of the organisation.

In 2007, the National Treasury published a framework document to better 
manage information related to programme performance which stressed the 
importance, throughout government, of measuring results, an important 
component of performance management, drawing on the work of early 
contributions to new approaches to public management (Republic of South 
Africa 2007:1). The framework sets out a number of requirements government is 
expected to follow. In terms of this framework, departments (including Health) 
have to:

 ! ‘Identify baseline information informing policy;
 ! Set out desired effect of policy;
 ! Specify performance indicators;
 ! Set performance targets;
 ! Indicate available resources;
 ! Allocate responsibilities;
 ! Report progress with implementation of plans and budgets; and
 ! Report on performance against plans and budgets’. (Republic of South Africa 

2007:5).



Administratio Publica | Vol 22 No 1 March 2014152

This approach indicates the need for reliable information. It echoes 
Rugumyamheto’s comment on Tanzania’s public sector reforms which include 
an emphasis on performance management:

‘Performance management works only if there is information and only 
if under performance is visited with real and serious repercussions’ 
(Rugumyamheto 2007:99).

It is encouraging that South Africa’s fi rst ever development plan on a national 
scale (released in 2012) acknowledges the need for improved public sector 
management, in general, and health, in particular. However, reference to 
performance management is indirect rather than explicit in the draft document 
(Republic of South Africa 2012c).

In this article, following Minnaar (2010:49-50), performance management 
is ideally seen as an integrated way of planning for performance. It is about 
activating the organisation to achieve the ‘level and extent of performance 
planned for’, providing for monitoring mechanisms and for overall evaluation. It 
is also important that performance, strategy and policy mandates are aligned to 
one another (Minnaar 2010:109).

Whilst acknowledging and outlining some of the key problems, the article 
also suggests that it might be possible to learn from success. For this reason, a 
case study is included which presents an example of a relatively well performing 
hospital and suggests that lessons of value might be derived from such an 
approach. This is in line with what was recommended almost ten years ago with 
particular reference to primary healthcare (PHC). To improve implementation, 
there is a need to draw together the ‘best of the PHC experience’ in order to 
revitalise such initiatives (Sanders 2003:57).

HEALTHCARE IN SOUTH AFRICA: AN OVERVIEW

South Africa has advanced considerably in terms of resuscitating the public 
healthcare system despite a combination of challenges which have, at various 
points in time, led to frustration and controversy. Since 1994, it has established 
progressive public health legislation and policies, introduced free care for children 
under six, as well as for pregnant or breastfeeding mothers, and ensured the 
increase of immunisation coverage and erected a number of tertiary hospitals.

Despite these developments, South Africa’s healthcare system is stretched 
and under-resourced. It is plagued by issues of poor access, equity and quality. 
Weaknesses in the areas of human resources, training, support, supervision, 
leadership and managerial capacity are cause for concern. Added to this is 
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the fact that the country has been experiencing one of the highest HIV rates 
of infection throughout the world. HIV creates more demand on healthcare 
as many more people fall ill. HIV also undermines the capacity of healthcare 
workers, many of whom themselves are living with HIV.

However, this over-burdened system is the only route for most of the 
population, especially those who reside in rural areas (Kegakilwe 2013:30). 
Health is a sector which refl ects, in a magnifi ed way, the extreme inequalities 
of the society as a whole. A struggling and often criticised public sector 
system stands alongside a private system which is excellent for those in a 
small minority who can afford it. For those with the ability to pay, the South 
African private health system is regarded as one of the best in the world (Yach 
and Kistnasamy 2006:4). The government is, therefore, confronted with great 
challenges in accomplishing its duty to ensure that all its citizens are able to 
access healthcare services.

As a result of these inequality driven shortcomings, the effectiveness of health 
services, especially in rural places, has actually declined, resulting in reduced 
quality and productivity, closing of wards, longer waiting times, reductions in 
the number of available beds for inpatients, disruption of emergency services 
and poor utilisation of personnel. An encouraging factor, however, is that one 
can access healthcare during times of need and, in most cases, services are 
free. The public health system still manages to deliver healthcare services, albeit 
plagued with incompetent and inadequate performance in some facilities.

In 2003, the Minister launched the Hospital Revitalisation Programme, 
with a budget of R1.9-billion, in an attempt to improve the system. Hospital 
infrastructure, procurement of necessary equipment and management skills all 
needed to be addressed. These were key objectives of this programme.

A growing number of studies point to defi ciencies in leadership and 
management of different aspects of the system. This is evident by the varying 
quality of care delivered within the public sector, such as ineffective management 
of health facilities, and an absence of oversight and accountability. According 
to Thomas (2007:129), an additional challenge for leaders in healthcare 
organisations around the world is stricter and new forms of accountability. With 
the acceptance of responsibility and authority comes the obligation to answer 
for performance.

LEGISLATION AND OTHER IMPERATIVES 
GOVERNING THE HEALTHCARE FRAMEWORK

According to the World Health Organisation (WHO), fact sheet No 232, the 
right to health can be summarised as the enjoyment of the highest attainable 
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standard of health without discrimination based on race, religion, political 
beliefs, and economic or social conditions (WHO 2007).

Recognition of health as a right took a signifi cant step in 1948 when the 
United Nations adopted the Universal Declaration of Human Rights (UDHR). 
The declaration makes this provision:

“Everyone has the right to a standard of living adequate for the health and 
well-being of himself/herself and of his/her family, including food, clothing, 
housing and medical care and necessary social services, and the right to 
security in the event of unemployment, sickness, disability, widowhood, 
old age or other lack of livelihood in circumstances beyond his control” 
(United Nations Article 25(1) 1948, Amnesty International 2009:433).

According to McLennan (2009:41), delivery of essential services has to 
meet the needs of the marginalised population who live in remote areas. 
If not, segments of deprivation will abound, imitating apartheid patterns. 
Hassim (2007:18) explains that the principle aim of health reform since 1994 
has been to reverse the effects of the past and to realise a promise made 
in the Constitution of the Republic of South Africa, 1996 which is to build 
a democratic state based on the values of human dignity, the achievement 
of equality and the realisation of human rights and freedoms. In particular, 
section 27(1) of states: everyone has the right of access to healthcare services, 
including reproductive healthcare.

All citizens have a vested interest in how the government provides essential 
services. The provision of healthcare costs the citizens of this country money. 
Citizens should, therefore, be aware of the services offered and how offi cials 
spend the funds which citizens provide. This means that there is a need for 
transparency so that the public knows how the state’s money is being spent. 
Therefore, it is important for this country to know, at all times, what elected 
offi cials are doing with public monies. The Constitution of the Republic of South 
Africa, 1996 states that:

“Effi cient, economic and effective use of resources must be promoted” 
according to section 195 (1b) of the Constitution of the Republic of South 
Africa, 1996.

The Freedom Charter, adopted by the Congress of the People in on 25 and 26 
June 1955, sets out a vision on health:

“A preventive health scheme shall be run by the state. Free medical care 
and hospitalisation shall be provided for all, with special care for mothers 
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and young children. Slums shall be demolished, and new suburbs built 
where all have transport, roads, lighting, playing fi elds, crèches and social 
centres. The aged, the orphans, the disabled and the sick shall be cared for 
by the state” (The Freedom Charter 1955).

The Preamble of the Constitution of the Republic of South Africa, 1996 states that 
one of its objectives is to enhance the quality of life of all citizens. In addition, 
the objective of The National Health Act, 2003 (Act No 61) , Section (2)(c)(i) is 
to protect, respect, promote and fulfi l the rights of the people of South Africa 
which includes the constitutional right of access to healthcare and healthcare 
services.

According to Buchholz (1992:79), the nature of goods and services provided 
by the state require a political process in which public policy decisions are 
made. Of late, many countries no longer regard government as the sole supplier 
of all elements of economic and social life (Newbrander and Parker 1992:37). 
However, it is the private sector that is more geared to providing quality goods 
and services. The private sector seeks to obtain maximum profi t, minimum 
costs and a fl exible environment so that it is better able to serve the needs of 
the population. Newbrander and Parker (1992:38) argue that the onus is on the 
state to ensure that there is access to medical care for all individuals in need. 
Healthcare is seen as a citizen’s right and should be affordable and accessible 
to all.

Looking at health in general, it has been argued that ‘A prerequisite for the 
realisation of Health for all is suffi cient numbers and effective performance 
of health personnel in all phases of health systems development’ (Sanders 
2003:57).

NATIONAL HEALTH INSURANCE (NHI) IN 
SOUTH AFRICA

A Green Paper outlining broad policy proposals for National Health Insurance 
(NHI) was released by government in August 2011. It will have taken almost 35 
years to reach the stage of implementation. The signifi cant inequity in healthcare 
delivery to the South African population makes it essential that government 
arrives at a solution that is equitable and sustainable. Therefore, the green paper 
was seen by many as a welcome document. It forms part of a multi-faceted 
approach which includes infrastructure and improving human resources. 
The proposals have been reviewed and supported by the National Planning 
Commission (Sunday Times 2012:12). It was also supported in the 2012 Budget 
Speech, although the fi nancial details remain open for additional consideration. 
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There is little doubt that the NHI will require funding ‘over and above current 
budget allocations to public health’, funding options are identifi ed as payroll 
tax, surcharges on taxable income and increased Value Added Tax (Republic 
of South Africa 2012a:25). The longer term depends on further uncertainties, 
related to ‘institutional reforms and health service delivery capacity’, a statement 
implying better performance if not referring to it directly. There are also risks 
because of the amount of money entailed. Public health services now stand at 
about 4% of Gross Domestic Product and could reach 6% by 2025 (Republic of 
South Africa 2012b:81). Performance management will have to be effective to 
ensure that value for money is attained. An Offi ce of Standards Compliance has 
been established in the Department of Health to ‘improve monitoring and raise 
standards across all health facilities’; it will eventually become an independent 
public body (Republic of South Africa 2012b:84).

Lead by Dr Aaron Motsoaledi, the Minister of Health since 2009, the proposal 
is a plan to redirect the public health system. According to the Minister:

“The present system of fi nancing healthcare in SA is skewed. There needs to 
be universal coverage for all South Africans, not just those who can afford 
private healthcare” (New Agenda 2012:14).

Pointing out that only 16% of the population have private cover (medical aid), 
Dr Motsoaledi argues that a system is needed to provide better healthcare for 
all citizens (Department of Health 2012:14). These sentiments were echoed in 
the recently released National Development Plan which points to a ‘crumbling 
health system and a rising disease burden’ requiring major reform, including 
better management at institutional level (Republic of South Africa 2012c:51).

The proposals entail a system of contributions for universal care to be paid 
in advance of an illness. The broad plan is for these contributions to be made 
by individuals (presumably families), employers and the state. There is no doubt 
that this effort represents a signifi cant attempt to redistribute both the payment 
for, and the availability of, healthcare: ‘An important consideration is that the 
revenue base should be as broad as possible in order to achieve the lowest 
contribution rates and still generate suffi cient funds to supplement the general 
tax allocation to the NHI (Republic of South Africa 2011:35). A similar reform 
is currently being introduced in Kenya so that low income and unemployed 
Kenyans may have better access to healthcare (Adera 2012:10).

The Green Paper makes it clear that NHI is a long-term scheme that will 
be implemented over a 14 year period. The fi rst fi ve years will concentrate 
on building the health sector and preparing it for change. The paper states 
that the primary phases of NHI will focus on improving the services of the 
public healthcare system. The Green Paper introduces the start of a complete 
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transformation of the country’s health system which would begin in a pilot 
phase in 11 districts.

On the 22nd March 2012, Dr Motsoaledi, announced the 11 districts where 
the NHI pilot programme will be rolled out. The 11 districts represent a district 
in each of the nine provinces, with three sites identifi ed in KwaZulu-Natal. 
Motsoaledi mentioned that two districts were identifi ed in KwaZulu-Natal 
because it has the second largest population in the country and it has the 
highest burden of disease. According to Motsoaledi, the programme will begin 
on the 1stApril 2012 because it coincides with the beginning of the fi nancial 
year (South African Government Information 2012).

This marks the start of the three phases of the NHI, which will be 
implemented over 14 years where the fi rst phase will focus on the strengthening 
of primary healthcare and service delivery. The districts were selected according 
to their demographic composition, their socio-economic situation and burden 
of disease. The selected NHI pilot districts per province are:

 ! Eastern Cape – OR Tambo;
 ! Mpumalanga – Gert Sibande;
 ! Limpopo – Vhembe;
 ! Northern Cape – Pixley ka Seme;
 ! KwaZulu-Natal – uMzinyathi ,uMgungundlovu and Amajuba;
 ! Western Cape – Eden;
 ! North West – Dr K Kaunda;
 ! Free State – Thabo Mofutsanyane; and
 ! Gauteng – Tshwane.

The pilot tests are the building blocks for the successful implementation of 
NHI. The programme will focus on the most susceptible sectors of the country 
and aims to strengthen the operation of the public health system. The National 
Development Plan takes the view that, for the pilot phase to work well, the 
following are needed: more personnel, new forms of managerial authority and 
stronger statutory structures for community representation (Republic of South 
Africa 2012c:52).

It is intended that doctors in private practice will be instrumental in 
strengthening the success of the government’s proposed NHI. According to the 
Minister of Health, the Department of Health (DOH) will ensure the payment 
of private practitioners, who will work in public clinics in the pilot districts. 
However, the NHI has not been universally welcomed by those who benefi t 
from the status quo. This is one of the reasons why the debate has become quite 
heated, as noted by a distinguished Australian health economist who observed 
much of the anger and resistance coming from the private medical schemes and 
healthcare providers (Mooney 2011:3).
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Employing foreign doctors to work in remote areas may reduce staff 
shortages. However, the Health Professions Council of South Africa tends to 
be slow to register these doctors. Staff appointments take up to 5 months to 
be approved. The government has the prime responsibility of ensuring access 
to healthcare for all, especially for the most vulnerable groups. It is important 
for government to ensure that services are brought closer to the people and 
the communities be made aware of services being rendered pertaining to 
how, when and where. The government must ensure that hospitals and clinics 
have fully equipped offi ces with staff that display the necessary knowledge 
and skills.

WHO WILL PAY FOR THE NHI?

The NHI fund will receive fi nance from tax revenues and contributions by 
individuals who earn above a specifi c level. Payment towards NHI will be 
unavoidable for higher income earners and employers although it is not clear 
at this stage at what income threshold the tax would be incurred. It will be up 
to individuals to choose whether to continue to belong and contribute to a 
private medical aid, but there will be no tax subsidies for those who choose 
to do so. It is, therefore, possible that few people will continue with medical 
scheme contributions because of the expense incurred in paying both NHI 
contributions and medical scheme contributions. However, people with low 
incomes will not directly pay into the NHI fund. Employers will be expected to 
assist by ensuring that their workers’ contributions are collected and submitted 
in a manner similar to unemployment fund contributions whilst paying a 
matching sum (Child 2011).

The South African Revenue Service will be responsible for collecting taxes 
for the scheme, whilst the Treasury will calculate the tax revenue to be paid by 
individuals. It is proposed that it functions on the same basis as a medical aid 
scheme. The users will be able to be treated by private medical practitioners 
and facilities that have an agreement with the NHI without having to pay. The 
service providers will be able to claim from the NHI. It is expected that medical 
schemes will probably provide new options, focusing less on total cover and 
more on supplementing the care offered by NHI. This may suit individuals who 
want to use the NHI frequently but require some services that they will not have 
access to NHI. The NHI package will not include:

 ! Cosmetic surgery that is not necessary or medically indicated but done as a 
matter of choice – for instance, botox, liposuction and face-lifts;

 ! Expensive dental procedures performed for aesthetic purposes;
 ! Expensive eye-care devices like trendy spectacle frames;
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 ! Medicines not included in the National Essential Drug List except in 
circumstances where the complementary list has been approved by the 
Minister of Health; and

 ! Diagnostic procedures outside the approved guidelines and protocols as 
advised by expert groups (Department of Health 2012).

McIntyre (2012) identifi ed some discrepancies of the proposed NHI, maintaining 
that while the NHI aimed at universal coverage, major stumbling blocks can be 
identifi ed for example, how the NHI will be funded. In the media, there are a 
growing number of reports which refl ect the concerns of taxpayers: ‘Taxpayers 
will buckle under R80bn NHI pressure’ (Maphumulo 2013). Moreover, there 
is little detail in the green paper concerning the funding model, which should 
have been released in April 2012, but, has yet to emerge. McIntyre argues that 
there are limited funding options. The fi rst is to raise taxes of employers and 
employees and the second is to increase value added tax (VAT) which will have 
a major impact on the poor. McIntyre stated that the green paper referred to 
healthcare under the NHI being “free at the point of service”, yet also maintains 
that users could be obliged to make co-payments.

The White Paper on National Health Insurance

It was anticipated that the long awaited White Paper on the proposed NHI 
be released before the end of December 2012, and a Draft Bill presented to 
Parliament within the fi rst quarter of 2013. However, the process has been 
subject to delay. Public comment on the green paper closed on 31 December 
2011 with well over 150 submissions received. The biggest challenge is the 
consultation process encompassing public comment and engagement, which 
involves various stakeholders, including doctors, other health workers, private 
medical aid companies as well as the public (SABC News October 2012).

Need for improved performance and the burden of disease

Improving performance of health workers remains one of the major challenges 
that South Africa faces. The most important asset of the health system is 
human resources. Yet, the health sector is still a long way from providing the 
population with proper health services. The country is plagued by four major 
health problems, namely:

 ! HIV/AIDS and TB;
 ! Maternal, infant and child mortality;
 ! Non-communicable diseases; and
 ! Injury and violence.
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The major causes of performance often falling short appear to be staff shortages, 
failure among political leaders to sustain the system, inadequate infrastructure, 
inadequate fi nancial management, poor planning for human resources and 
defi cient equipment. The lack of effi ciency, motivation problems and an 
absence of supervisory capabilities within the public health sector play a major 
role. The introduction of NHI should take into account the burden of disease 
the country is experiencing.

Management of performance is not an annual event. Performance has to be 
monitored closely and some employees need to be reviewed more often than 
others. This is the fundamental aspect of individual performance. If it is not 
closely monitored, performance at the organisational level may deteriorate as 
management depends on contributions collectively made by individual staff 
(Lockett 1992:37–39).

Measuring performance in the public health sector

According to Kearney and Berman (1999:3), measurement determines how 
well organisations and employees are performing. It is also used by managers 
to provide public accountability. Measurement is increasingly used to provide 
on-going information about public sector performance. Measurement in 
public organisations, however, continues to be imperfect because their goals 
are complex, multidimensional and long-term. Further improvements in 
measurement are needed.

A performance measurement system provides an organisation with suffi cient 
information to plan monitor and evaluate both policy and management 
(Bouckaert and Van Dooren 2009:155).

CASE STUDY OF MONTEBELLO HOSPITAL

A recent study of Montebello Hospital was aimed at measuring and evaluating 
approaches and policies for improving healthcare delivery through evidence-
based research. This is a state-run District Hospital in the iLembe Health 
District, which serves a population of ±180 000 citizens. It is situated on the 
road between Pietermaritzburg and Tongaat and located in a rural area which 
is serviced by the Ndwedwe Local Municipality in the iLembe District of 
KwaZulu-Natal. Montebello Mission hospital was originally known as Mater 
Misericordiae (Mother of Mercy). The hospital was founded as a Ministry of the 
Dominican Congregation of Montebello to uplift the standard of life and better 
the health status of the local community and the surrounding areas.
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The relevance hereof is to highlight service delivery problems experienced 
in the public health sector, at a delivery site such as Montebello Hospital. The 
objective was to measure what is important to the patients if there is to be an 
improvement in the public healthcare system.

The research questions of the study were:
 ! What are the views of the patients and healthcare practitioners with regard 

to service delivery and patient care at Montebello Hospital?
 ! What are the patients’ expectations in terms of quality healthcare and 

turnaround times?
 ! What do healthcare workers anticipate with regard to support from the 

Department of Health (both nationally and provincially) in terms of funding, 
equipment, staffi ng and remuneration?

The research undertaken at Montebello Hospital aimed to create knowledge to 
potentially change policy to alleviate problems, collect and use data that would 
encourage communities and individuals to participate in policy formulation and 
identify future research and policy issues to help communities infl uence policy. 
The study did not cover all District Hospitals in KwaZulu-Natal, but was limited 
to Montebello Hospital in the iLembe District. In addition, a single hospital was 
studied because the researcher was able to get an in-depth understanding of 
service delivery that would not have otherwise been possible if more than one 
hospital was surveyed.

Sampling Design

The main data collecting instruments were questionnaires and interviews, 
which encompassed the qualitative and quantitative approach. A prepared 
questionnaire was used to collect data from patients and healthcare 
practitioners. The target population was doctors, nurses and patients at 
Montebello Hospital. The sample consisted of 100 male patients and 100 female 
patients from a population of approximately 3700 out-patients per month. At 
the time of conducting the questionnaire the population of nurses was 205. The 
sample consisted of 50 nurses. The number of doctors employed at the hospital 
is 13. The questionnaire was administered to all the doctors. In view hereof, the 
researcher applied quota sampling to select the respondents. Quota sampling 
appealed because it was convenient. Costs were reduced in terms of travelling 
and data was collected speedily.

In order to identify any misrepresentation of questions during the data 
collection phase, a pilot study was carried out to test the reliability and 
validity of the questionnaire. Following piloting, the research questionnaire 
was administered to the sample by a team made up of the researcher and 
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three research assistants who were recruited from the Bachelor of Technology 
(B.Tech) Public Management students from the Durban University of 
Technology (DUT).

Semi-structured questionnaires were used, comprising of open-ended 
questions and close-ended-questions. The questionnaire was designed to obtain 
information from patients concerning quality healthcare, turnaround times, 
staff attitudes, cleanliness and availability of medication, whilst information 
obtained from healthcare practitioners determined their perceptions on 
funding, equipment, staffi ng and remuneration. The questionnaire was designed 
as follows:

Patients

Section A: Biographical and background information of respondents
Section B: Patients views on service delivery at Montebello Hospital

Healthcare practitioners

Section A: Biographical and background information of respondents
Section B:  Healthcare practitioners’ views on service delivery at Montebello 

Hospital

Face-to-face interviews were chosen as the survey data collection technique. 
Prior to the interview, permission was sought from the respondents to record 
the interview with the use of a digital voice recorder. This ensured accuracy in 
the data capturing process.

Various documents were studied such as the waiting times survey, patient 
satisfaction reports, the vision, mission aims and objectives and the hospital 
organogram to elicit meaning, gain knowledge and develop an empirical base. 
The procedure entailed fi nding, selecting, appraising and synthesising data 
contained in documents.

Research Question 1

What are the views of the patients and healthcare practitioners with 
regard to service delivery and patient care at Montebello Hospital?
The study revealed that 86% of the patients interviewed were of the opinion 
that staff are reliable and respond readily when needed. They indicated that 
the physical appearance of the hospital – such as lavatories, equipment, wards 
and beds are clean and well-maintained. 13,0% of the respondents indicated 
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that doctors and nurses are not skilled and knowledgeable, while 5,5% of the 
patients maintained that medication was not always available.

Healthcare practitioners believed that their performance should be 
monitored on a regular basis to promote accountability and transparency. They 
support continuous training programmes and are of the opinion that the Batho 
Pele Principles (People fi rst) are indeed practised at the hospital.

Research question 2

What are the patients’ expectations in terms of 
quality healthcare and turnaround times?
54% of the patients indicated that the queues are short and they do not have 
to wait excessively long before being seen. 28,0% of the respondents revealed 
that there are lengthy queues and turnaround times were slow. The patients 
were in agreement that healthcare practitioners provide personal care, empathy, 
mental support and understanding of their problems. In addition, there was 
consensus among patients that doctors and nurses communicate with clarity 
and in a friendly way in respect of inter alia test results, diagnoses, prescriptions 
and health regimes.

Research question 3

What do healthcare workers anticipate with regard 
to support from the healthcare Ministry in terms of 
funding, equipment, staffi ng and remuneration?
Most healthcare practitioners believe that they are under-resourced in terms 
of equipment, staff and funding. Fewer than half believe that political leaders 
have not ensured sound management of fi nances and human resources. Most 
respondents felt that it is important to monitor performance on a regular basis.

Discussion of the research questions

Service delivery failures are reported frequently in the media. These failures 
can play a strong role in shaping negative attitudes and dissatisfaction. Concern 
over the quality of services has led to a loss of confi dence in public hospitals. 
Yet, an assessment of Montebello Hospital’s healthcare system has revealed a 
favourable response. This may represent a bias among patients. It may also be 
because of the hospital that was selected. It might even be because no better 
service is expected. However, the fi ndings reveal that Montebello Hospital is 
performing quite well.
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Contrary to the perceived perception that the public health sector is 
collapsing because of poor service delivery, this research revealed that 
the efforts of Montebello Hospital are moving in a positive direction. For 
example, research question 1 shows the availability of medical personnel 
as well as their positive behaviour and attitude are of major benefi t to 
the institution. Particularly reassuring is the abundance of empathy of the 
healthcare practitioners, their sympathetic demeanour, their high levels of 
competence and their awareness for the suffering of patients. The skills and 
knowledge of the doctors and nurses provide a sense that they have concern 
for the patients’ best interests and that the hospital has delivered services 
with integrity.

The physical appearance was an additional factor that contributed to patient 
satisfaction at the hospital. The patients indicated that the hospital was clean 
and organised, which included its premises, equipment, restrooms, wards and 
beds. The survey revealed that the hospital is not lacking in these attributes. 
Therefore, the better the physical appearance of the institution, the greater is 
the patients’ satisfaction. In addition, there is a regular supply of medication at 
the hospital.

In responding to research question 2, the patients indicated that healthcare 
practitioners showed empathy and understanding of their problems and needs. 
The doctors and nurses were attentive and understanding towards them and 
provided personal care and mental support. This greatly infl uenced patient 
satisfaction. It is inferred that due to the empathy received from healthcare 
practitioners at the hospital, patient satisfaction increased.

The required equipment is functional and healthcare practitioners are able 
to provide quick diagnoses of diseases. The laboratory reports, diagnoses of 
disease and appropriate explanations to queries, possibly infl uenced patient 
satisfaction because healthcare practitioners communicate clearly and in a 
friendly manner.

This research was conducted at a time when South Africa stands at the 
threshold of revolutionising the entire healthcare sector. The evidence presented 
in this study indicates that the public service has a role to play and can do so if 
the basic requirements, as outlined in this summary of the research, are met. A 
move towards improved service delivery is necessary to promote participation, 
community involvement, greater commitment from the government, better 
governance, accountability, transparency and improved political purpose within 
the DoH.

It is intended that doctors in private practice will be instrumental in 
strengthening the success of the government’s proposed NHI. They should 
be compensated with an adequate wage if they are to set aside three hours 
of their working day to look after patients in the public sector–as proposed in 
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the new draft policy. According to the Health Minister, the state will guarantee 
the payment of private general practitioners working in public clinics in the 
pilot districts.

Encouraging foreign doctors to work in rural areas could reduce staff 
shortages. However, the Health Professions Council of South Africa seems 
to take a long time to register the doctors and staff appointments can take 
up to fi ve months to be approved. Consequently, the doctors resort to 
fi nding employment in the private sector or abroad. In order to deal with 
the shortage of doctors in South Africa, the Minister of Health declared that 
the number of matriculated school leavers sent to Cuba for training would 
increase radically–1 000 matriculants have left in September 2012. In 2012 it 
was reported that 304 doctors had been trained in Cuba, 406 are currently 
studying and 98 were to graduate in 2013. Only about 1 200 doctors qualify 
at South Africa’s eight medical schools annually (Wild, Kahn, Gernetzky, Child 
and Beukes 2012).

The government has the prime responsibility of ensuring access to 
healthcare for all, especially for the most vulnerable groups. It is important for 
government to ensure that services are brought closer to the people and the 
communities be made aware of services being rendered pertaining to where, 
how and when services will be delivered. The Batho Pele White Paper of 
1997 requires departments to set standards which should be published and 
communicated to the citizens. The government must ensure that hospitals 
and clinics have fully equipped offi ces and staff who display the necessary 
knowledge and skills.

Do Healthcare Organisations need 
Performance Management?

One of the prerequisites for a well-performing hospital is well-motivated staff to 
carry out their work according to the principles of the organisation (Dieleman, 
Cuong, Anh and Martineau 2003). According to Bach and Sisson (2000:243), 
performance management is a means to achieve a particular end, based on the 
belief that the performance of organisations is closely related to the performance 
achieved by individual staff.

Armstrong and Baron (1998) suggested that only a few health systems in 
developing countries used performance management systems. While even 
fewer used performance management as the integrated set of policies and 
practices that put together, make possible the monitoring and improvement of 
staff performance. In many countries, performance management is still a set 
of poorly linked policies and practices, largely unrelated to performance. In 
some organisations, staff rating dominates the system. As a result, performance 
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management becomes more of an afterthought or even a means of blaming staff 
for the incompetence of managers.

Martinez and Martineau (2001) maintain that many countries have proposed 
reforms to their national health systems, yet few have managed to effectively 
address the improvement of performance. This is the case in the public health 
sector of South Africa where the health personnel work with unclear job 
specifi cations and confused lines of accountability, individual and organisational 
performance are rarely measured, and staff are paid often low salaries that do 
not match the quality of their work. Given this perspective, the scope for reform 
is greatly reduced.

Benefi ts of effective performance management

According to Eckerson (2011:26) most people think that performance 
management is simply about improving performance. Eckerson argues that 
this is not the case. Performance management is about steering performance 
in the right direction. Eckerson goes on to mention that it is possible to work 
effi ciently but not effectively. Groups and teams may work long hours with great 
enthusiasm. However, if they develop or refi ne the wrong processes, products 
or services, then all their effort will not help them achieve the organisation’s 
strategic goals.

Performance management is designed to help organisations focus on the 
few things that really drive business value instead of many activities that do not 
contribute to the long-term goals of the organisation.

CONCLUSION

The performance of the health sector and its failures are mentioned frequently 
in the media. This has played a major part in shaping negative attitudes and 
dissatisfaction with the healthcare services. The concern over the quality of 
healthcare services has led to the loss of confi dence in public health provision. 
However, this article argued that concerns over defi ciencies should not blind 
researchers and practitioners to successful experiences, such as those of 
Montebello, which can guide policy. There is a clear need for more research 
on good performers in the public sector as part of the preparations for the 
implementation of the NHI.

South Africa stands at the threshold of revolutionising the entire healthcare 
sector. The way towards improved service delivery is through participation, 
community involvement, greater commitment from government, better 
governance, accountability, transparency, reliable information and improved 



Administratio Publica | Vol 22 No 1 March 2014 167

political purpose within the public sector. For this to happen, there is a need for 
stronger linkages between policies as they appear on paper and the implications 
for performance in the real contexts in which health services are provided to 
the public.
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Co-edited with Eade, this 2010 publication is another valuable contribution 
from the Cornwall (Sussex University) stable which also inter alia produced 
Spaces for change? The politics of citizen participation in new democratic 
arenas (Zed, 2007) and Revolutionizing development. Refl ections on the work 
of Robert Chambers (Earthscan, 2011).

The publication under review is a result of a special issue of Development in 
Practice which was based on the 2004 UNRISD conference (Social Knowledge 
and International Policy Making).

In warning against the Humpty Dumpty Syndrome1 the authors suggest 
that those who employ analytical key concepts should note that development 
buzzwords have multiple meanings depending on the user and the contexts in 
which they are used. It is not surprising that Chambers (2005:210)2 states that the 
most popular development concepts (some also covered by Cornwall & Eade), 
“… are about power and relationships (and that there are) … chasms between 
what the rhetoric implies and actual behaviours and relationships”. “Development 
speak” has generated a list of confusing “must-use” and “feel-good” concepts by 
its users (more so the development professionals/us/interveners) to impress and 
dominate multiple “benefi ciaries” (the public/them/developees).

The anthropologist Olivier de Sardan (2005). Anthropology and 
development. Understanding contemporary social change (Zed Books, 
p.178), explains that “development language” relates to poor communication 
between the isolated and confl icting linguistic worlds of the “developer” and 
“developee” which plays out in different arenas. Theron (2008:220-259)3 warns 
that the “developers”, who coin “… words [which are] used to impress others in 
a language associated with power, authority, superiority and even exploitation”, 
are often, in South Africa, dislocated from local meaning-giving social contexts 
in which the “development words” should bring “development”.

In South Africa it comes as no surprise that the local “benefi ciaries of 
development” are bewildered by “development speak” like “participation”; 
“involvement”; “consultation”; “engagement”; “facilitation”, to name a few, 

Book Review
Deconstructing development discourse: 

Buzzwords and fuzzwords
Cornwall, A. and Eade, D. (eds.) 2010.

Practical Action Publishing and Oxfam, Rugby
ISBN: 978 185339 7066. 320 pp. (Paperback)
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which for the “developees” might just as well mean the same thing, or nothing 
at all when these key concepts lead to empty promises, resultant disillusionment 
and protest by the isolated powerless. It is clear, in South Africa that not only 
academics, but also policy makers, politicians, offi cials, journalist and ordinary 
people are bewildered by “development speak”. So, how can we expect the 
“benefi ciaries of development” to know better?

In what can be regarded as an addition to the classic by Sachs (1993). The 
development dictionary. A guide to knowledge as power (Zed), Cornwall & 
Eade present a carefully selected list of authors from the buzzword landscape. In 
Chapter 1: Introductory overview – buzzwords and fuzzwords: deconstructing 
development discourse, an overview of the 29 contributions, Cornwall 
states that the selection is that of “essentially contested concepts” which has 
the capacity to include an array of possible meanings, but the intention (of 
the selection and probably the book), “… is to leave you, the reader, feeling 
less than equivocal about taking for granted the words that frame the world-
making projects of the development enterprise”. I am not sure if this will lead 
to congruence in reference to consistency of defi nition, behaviour, attitudes, 
relationships and application among multiple actors who do (developers) and 
who experience (developees) “development speak”.

The paradoxes and hypocrisies of the “empire” (See Korten 2006. The great 
turning. From Empire to Earth Community (Kumarian Press, Bloomfi eld) is 
often presented by a host of morally commendable “feel good” concepts which 
represents a “morass of competing meanings”, sometimes just presenting a “thin 
veneer of development business as usual” (Cornwall & Eade 2010:5-6). As 
previously stated, in this regard academics are also in the “conceptual confusing 
dog-box” with regards to Chambers (1997). Whose reality courts? Putting the 
fi rst last (ITP, London, p.15) notion of two poles: embraced errors which lead to 
learning and embedded errors which sustain mistakes.

The chapters critically refl ect upon the use and more so, the abuse of well-
known development key concepts. Some authors explain the evolution of 
the concepts, while others locate their contexts. In some cases the specifi c 
institutional evolutions of key concepts are traced to indicate how these words 
were “embedded” (to use a new key concept borrowed from the US military!) 
in organisational policy. The general analytical approach unfortunately still 
focuses on “us”, how we in the “development industry” see the key concepts, 
while “they” who are supposed to be blessed by the impact of the key words, 
play a secondary role in defi ning the meanings, values and contributions of the 
key concepts. Not much have changed in the “development industry”, including 
academia, if we critically refl ect on this publication. It thus remains to be seen if 
the message acts as a “wakeup-call” to those who profess that they know what 
the concepts entail and how they impact.
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It is popular for books on the “development debate” to depart by 
contextualising “development” (Rist: chapter 2), the 1st and “poverty” (Toye: 
chapter 4), the 2nd key concept selected by the editors. By clustering some 
of the selected concepts, like “participation” (Leal: chapter 8); “citizenship” 
(Dagnino: chapter 9); “empowerment” (Batliwala: chapter 10); “social capital” 
(Fine: chapter 11) and “partnership” (Pickard: chapter 12), the presentation 
of key concepts somehow makes sense. The mentioned key concepts, as the 
editors state, “dip in and out of fashion” (p.3), while others like “globalisation” 
(Guttal: chapter 6 ); “security” (Luckham: chapter 27) and “faith-based” 
(Balchin: chapter 7) have a more contemporary association.

Key concepts which have transformation on the agenda, like “social 
capital” (Fine: chapter 11); “partnership” (Pikard: chapter 12); “sustainability” 
(Scoones: chapter 14); “civil society” (Chandhoke: chapter 16); “advocacy” 
(Samuel: chapter 17) and “capacity-building” (Eade: chapter 19) have become 
popular, but remain problematic as for example “community” which somehow 
integrates them all. These key concepts, Standing (chapter 5) states, “are 
intended to invite automatic approval” in that, as the editors explain, “… their 
rising fortunes have much to do with their feel-good factor as with what they 
promised to deliver” (p.6).

The next cluster relates to key concepts which promise “development 
remedies” as per offi cial development agencies, donors and banks. 
“Harmonisation”; (Eyben: chapter 20); “country ownership”; (Buiter: chapter 
21); “best-practise”; (Feek: chapter 22); “peace building”; (Denskus: chapter 
23) and “knowledge management” (Broad: chapter 29). Some of these agency-
based remedies to development are nothing more than “… a thin veneer over 
development business as usual” (p.6), “… providing room for manoeuvre and 
space for contestation (p.5), the editor’s state.

Popular, but as confusing key concepts, as previously mentioned, is the 
last cluster which the editors select. “Transparency” and “accountability”; 
(Fox: chapter 24); “corruption”; (Harrison: chapter 25); “good governance”; 
(Mkandawire: chapter 26); “security”; (Luckman: chapter 27) and “fragile 
states” (Osaghae: chapter 28). The “family resemblances” (Wittgenstein 
in Cornwall & Eade, p.10) of this set of key concepts are so diffuse that their 
ideological implications only become clear in the context of their application 
by their actors.

The problem with many of the above key concepts still relates to how they 
are “experienced” by their “benefi ciaries”, an issue well versed by Robert 
Chamber’s works. The question remains: through the concepts “we” use to 
help “them”, who benefi ts and who decides on how the “words impact”? In 
this regards the editors call for “constructive deconstruction”, which they state 
relates to, “… the taking apart of the different meanings that these words have 
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acquired as they have come to be used in development discourse” (p.14). 
The latter refl ection, they state, can lead to a “rehabilitation” of some of the 
authentic meanings of the concepts to give “tired buzzwords a new lease of 
life” (p.15). I am not sure if this is the appropriate way forward.

For the reviewer an avenue towards clarity in the conceptual “development 
debate” is to both conceptualise (defi ne and clarify meanings) and contextualise 
(test against local meaning-giving social and other realities) key concepts 
which will be used in a programme/project. If the focus is on say participation, 
capacity-building and empowerment, the facilitator should endeavour to 
fi nd agreement among the benefi ciaries on what (for them) the mentioned 
key concepts entail and how they foresee the practical application of these 
concepts will take effect. When we use these concepts it also helps to construct 
an analytical mind-map which ensures that we identify the correct key concepts 
and consider their relationship(s) to each other. In Thinking with Concepts 
(Wilson, J. 1963), the author state in his classic, “…[that we] would do better 
to spend less time in simply accepting the concepts of others uncritically, and 
more time in learning how to analyse concepts in general”.

In conclusion, this review does not allow space to evaluate each key concept 
separately. It is suggested that stakeholders in the “development industry” refl ect 
on the critical message which this publication brings. What is our contribution 
to the conceptual confusion which exists? How do we reach congruence on 
the meanings and impacts of these key concepts for “us”, the “developers” and 
for “them”, the “developees”? In this regard the book is more than a conceptual 
“tool-kit” for “development professionals”. It acts both as a refl ection and 
warning that we should not be trapped by the power of the key words we 
use. It also warns that “power with” and not “power over” (the benefi ciaries) 
entails that we, if we profess to be the masters of these key concepts, should 
(in partnership) allow the benefi ciaries of development to infl uence, direct , 
control and own the key concepts we use and how they can/should impact 
on development.

The publication is recommended as a must read to all involved in 
development planning, academics, government policy makers, NGO’s, donor 
organisations, research institutes and students, even “arm-chair” “development 
experts”. Studying this book will assist as an “early warning” with regards to 
how we think about and employ key concepts, but if we (the users) are going to 
heed the warnings, is to be seen.

Francois Theron (senior lecturer)
School of Public Leadership
Stellenbosch University
E-mail: ft1@sun.ac.za
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NOTES

1. “When I use a word, Humpty Dumpty said, in a rather scornful tone, it means just what I choose 
it to mean, neither more nor less”. Lewis, Carol. 1871. Through the looking glass and what Alice 
found there.

2. Chambers, R. 2005. Ideas for development. Earthscan, London, states that power and 
relationships are intimately interwoven. In this regard, the recent and emerging “development 
speak” focuses on six concepts [empowerment; accountability; ownership; partnership; 
participation and transparency] which all indicate no particular analytical link between rhetoric, 
behaviours and relationships.

3. Key themes, refl ection and action for development change agents – a call for a change agent-
benefi ciary partnership, in Theron, F. (ed.). The development change agent. A micro-level 
approach to development. Van Schaik, Hatfi eld.
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