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Information and Communication Technologies (ICTs) can be considered tools 
for social transformation and gender equality. In ‘Gender and Information 
and Communication Technology (ICT) in Southern Africa to promote the 
Sustainable Development Goals (SDGs)’, Shikha Vyas-Doorgapersad explores 
the challenges facing gender mainstreaming in the ICT sector. The article devel-
oped a comparative database on gender in ICT, covering Western, Eastern and 
Southern African countries. It utilises the Mainstreaming Gender Equality (MGE) 
and ‘gendered/technology as culture’ approaches, thereby working towards creat-
ing equal opportunities in the ICT sector on the entire African continent. The 
article argues that initiatives are in place to gender mainstream the ICT sector, 
though, the development process is still too slow and needs swifter progression in 
accordance with the Sustainable Development Goals (SDGs). Hence, the article 
proposes policy recommendations linking gender to ICT applicable in country-
specific contexts.

A public budget reflects political commitments in monetary terms. Various 
governments have committed themselves to achieving gender equality and the 
empowerment of women in society through implementing gender responsive 
budgeting techniques. In ‘Gender Responsive Budgeting in the Cape Agulhas 
Municipality’, Gera Ferreira argues that this commitment is the result of a world-
wide call to advance the cause of women and gender inequalities. Her article 
focuses on gender equality and the empowerment of women in society in gen-
eral, and more specifically in the workplace, and introduced a new framework 
for reporting expenditure for each government institution. In this article, the 
key legislation relevant to local government budgeting and to gender-sensitive 
frameworks in South Africa is discussed in general and the commitment of the 
Cape Agulhas municipality to gender responsive budgeting in service delivery, as 
reflected in the Integrated Development Plan (IDP) in particular. The assessment 
is based on gender mainstreaming, sex-disaggregated information and women-
specific allocations in service delivery such as health and safety, housing and 
security. Recommendations are made to improve awareness of the Cape Agulhas 
Municipality to gender issues in budget allocation and the importance of segre-
gated information regarding gender issues.

The article ‘Knowledge and Skills Required by Public Servants in a Fast-
Changing World of Work’ of Liza van Jaarsveldt explores scholarly literature and 

Editorial
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international standards in respect of curricula on Public Administration in order 
to determine what skills and knowledge students should have in order to func-
tion adequately in a fast-changing world and work environment. She argues that 
it is the responsibility of inter alia, universities to prepare students for their future 
work environment, it is essential that the curricula used remain relevant concern-
ing changing needs and expectations. The article aims to determine what skills 
and knowledge should be included in Public Administration curricula to prepare 
students adequately for a fast-changing world and work environment. She argues 
that it seems as if current curricula on Public Administration do not provide students 
with sufficient skills and knowledge to meet the requirements of a fast-changing 
world and work environment. The article found communication skills, collaborative 
skills and the ability to work with diverse groups of people in multinational and 
international teams are becoming increasingly important and should be addressed 
in Public Administration curricula.

In ‘Key Variables that Affect Policy Implementation: A Case of Environmental 
Management Policy in the City of Cape Town’, Werner Burger contextualises cer-
tain key variables that affect policy implementation that affect the implementation 
process in order to provide policymakers with the tools to adapt to challenges of 
poor implementation. These seven (7-C protocol) variables refers to the Content, 
Context, Capacity, Commitment, Clients and Coalitions, Communication and 
Coordination. The article evaluates the Integrated Metropolitan Environmental 
Policy of the City of Cape Town against these seven variables to promote an un-
derstanding of the complexity of implementation issues in order to further the 
goals of sustainable environmental governance. The article found that the 7-C 
protocol indicated that there is a weak culture of consultation within the city 
service delivery areas concerning the Integrated Metropolitan Environmental 
Policy and its Environmental Agenda targets. There is also a lack of monitoring 
and evaluation tools and indicators in place in order to report, review and redraft 
environmental programmes, strategies and policy. His article also examines the 
notion of adaptive management as a tool that can be used, together with the 
7–C protocol, to improve policy implementation through following the cyclical 
process of planning, implementing, observing, reflecting, re-planning, further 
implementation, observing and reflecting again.

The purpose of the article, ‘The Effects of the Top-down Management 
Approach on Employees’ Attitude towards the South African National 
Government Intervention in Limpopo Province’ of Tebogo Monyepao and 
Dominique Uwizeyimana article is to evaluate the effects of the top-down man-
agement approach on the senior officials’ attitude towards the implementation 
of section 100(1)(b) of the Constitution of the Republic of South Africa, 1996 
in the Limpopo provincial government between 2011 and 2017. In December 
2011, the national Cabinet placed the Provincial Treasury, departments of 
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Education, Transport and Roads, Health, and Public Works of the Limpopo 
Provincial Government under administration in line with section 100(1)(b) of the 
Constitution of 1996. The authors in this article describe what the implementa-
tion of section 100(1)(b) of the entails, and why it was deemed necessary for the 
national government to intervene by taking over the executive functions from the 
Limpopo Provincial Government Executive Council as well as the theoretical and 
legal framework for the implementation of section 100(1)(b) of the Constitution. 
For the sake of consistency and clarity, the team that was sent by the national gov-
ernment to implement section 100(1)(b) in the Limpopo province will be referred 
to as “Section 100(1)(b) Administrators.

The article found that the section 100(1)(b) Administrators have applied a 
top-down management approach which made the provincial staff feel like they 
were bullied and excluded from the intervention process. The article suggests that 
the hybrid management approach would have been better and that it could have 
created a positive attitude towards individual administrators and the administra-
tion process. This approach would have been more effective because it would 
have created conditions conducive for inclusion of provincial staff in decision-
making and implementation. Inclusion and active participation of provincial staff 
in decision-making and implementation could have facilitated the knowledge 
transfer and capacity building needed for the sustainability of the provincial gov-
ernment after the intervention had ended. National electricity plans are policy 
approaches that provide opportunities for integrated, goal-oriented electricity 
transition management. In ‘Challenges Facing South Africa’s Electricity Sector’s 
Integrated Resource Plan: A Qualitative System Dynamics Approach’, Lwandle 
Mqadi, Josephine Musango and Alan Brent provides a critical reflection of the 
challenges that face the Integrated Resources Plan (IRP) of South Africa, which 
include the misalignment of the electricity sector’s long-term plan with other na-
tional strategic plans, and the minimal endogenisation of this long-term plan into 
existing sustainability transitions governance frameworks. The authors argues that 
the use of qualitative system dynamics, particularly causal loop diagrams, can be 
useful in learning about the key feedback loops that relate to the IRP develop-
ment process challenges in South Africa. The results show that resistance to IRP 
development, adoption and its overall implementation has contributed negatively 
to the electricity sustainability transitions agenda. Further, current solutions merely 
deal with symptoms rather than the root cause of the IRP challenges. The article 
proposes an integrated sustainable electricity transitions framework, aimed at 
improving South Africa’s electricity sustainability transitions agenda. The article 
finally argues the need to entrench the sustainability transitions-based framework 
in the existing IRP policy development process in South Africa.

In ‘Embedding a Results-based Management Culture to Improve Public Service 
Performance in South Africa: Critical Considerations’, Ramoshidi Ramogayane and 
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Vain Jarbandhan argues that the country’s sluggish public service performance and 
associated sub-standard results triggered the introduction of an outcomes-based ap-
proach to improve overall government performance in relation to a set of key nation-
wide development outcomes. This approach represents South Africa’s version of a 
results-based management system. A central thesis of this article is that an outcomes-
based approach has not been institutionalised within the current psyche and prac-
tices of the country’s public service despite the rhetoric to the contrary. The article 
posits that the existing compliance-based public service culture coupled with techni-
cal capacity constraints account for this state of affairs. Hence, the article proposes 
key institutional reform measures to heal existing pathologies and embed a results-
based culture to improve public service performance and development outcomes.

The ineffective and inefficient utilisation of public resources has detracted 
from government’s mandate that South African citizens would have access to 
improved public services. According to Xolani Sibande, Margaret Chitiga-Mabugu 
and Kishore Raga, in ‘A Potential Cost-Benefit Analysis Model for Enhancing 
Public Policy Analysis in Provinces’, part of the problem is that there are no 
comprehensive public policy evaluations which would allow public institutions 
to measure the efficiency and effectiveness with which public policy outcomes 
are achieved, including value for money. The authors argue that a tool for policy 
evaluation is cost-benefit analysis. Notably, the authors state that the use of cost-
benefit analysis as a tool for public policy in the public sector remains limited, 
particularly at the provincial sphere of government. They also argue that with-
out the use of cost-benefit analysis, it is likely that some public policy decisions 
may at least have unintended consequences. The article used a case study of the 
Gauteng Provincial Treasury is to demonstrate that policy evaluations in provinces 
can be enhanced within the current legislative frameworks and therefore recom-
mended that cost-benefit analysis be implemented in provinces as one of the 
tools to enhance social welfare.

The Simdlangentsha Traditional Council is a historic and well-established 
traditional authority in the north of KwaZulu-Natal province, South Africa. The 
introduction of wall-to-wall local government in South Africa in 2000 impacted 
the authority and legitimacy of traditional authorities. The introduction of wall-
to-wall local government in South Africa during 2000 impacted the KwaZulu-
Natal Simdlangentsha Traditional Council’s authority and legitimacy. In certain 
instances this condition strained the relationship between this traditional 
council and the Zululand District Municipality as well as eDumbe and Pongola 
local municipalities. In, ‘The Simdlangentsha Traditional Council and Local 
Government: Towards an Improved Relationship’, Mafika Maseko and Johan 
Zaaiman investigate the above-mentioned relationship and proposes ways in 
which this relationship can be improved. This is done by first considering the 
relationship between traditional authorities and democracy. Thereafter, the 
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Simdlangenthsa traditional area is introduced, building on a study undertaken 
in 2014 to investigate the relationship between this traditional leadership and 
the Zululand District Municipality as well as eDumbe and Pongola local mu-
nicipalities. The article closes by recommending ways in which the relationship 
between the traditional authority and local government can be improved to the 
benefit of the community. Strategic operational points of contact are identified, 
and besides others, the strategies propose using traditional administrative cen-
tres and Operation Sukuma Sakhe to improve the working relationship.

In ‘Proposing a Design Framework to Design Rural Enterprise Business 
Development Support Programmes’, Samson Mtisi and Zororo Muranda in-
vestigate the design process of rural enterprise development programmes in 
Zimbabwe. The research followed a qualitative approach where thirteen non-
governmental organisations (NGOs) running support programmes for rural en-
terprise business development and/or general rural development programmes 
with an enterprise development component were selected for the study. The re-
search results show a fairly standard approach to programme design. The article 
found that a preliminary document analysis, assessments and actual programme 
planning were the most commonly practised activities in the programme design 
process. In turn, the project management cycle (PCM) framework was the pre-
ferred guiding tool. The article concludes by proposing a design framework to 
guide programme development.

Sub-Saharan African countries have adopted reform policies with far-reaching 
implications for the quality of development. Such reform policies range from in-
frastructure to the management of social services aimed at improving governance.

In “Exploring the Quality of Education Reform Policy: A Case Study of 
Uganda’s Education System”, Genevieve Meyers and Peter Haruna states that 
poses the following question: What do such reforms entail in one of the world’s 
poorest regions?. Their article use Uganda as a case study to depict a developing 
nation making the transition from centralisation towards decentralised and equita-
ble management of public services. They explore the formulation and implemen-
tation status of primary education reform policy in Uganda because the provision 
of primary education in Uganda has undergone reform based on the nature of 
politics and the government in power – from being predominantly government-
driven to being sustained by civil society, and back to governmental control. The 
article specifically analyses the universal free primary education reform policy 
with the goal of teasing out lessons learned. A political economy perspective is 
applied to explore the formulation and implementation status of the universal free 
primary education policy in Uganda. This article generates new knowledge by 
situating the failure of the education reform policy in the formulation and imple-
mentation analysis gap. It also explains why enrollment has surged, although 
education quality as measured by literacy and numeracy skills has lagged behind. 
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Policymakers and practitioners will find this information useful in thinking about 
the process and quality of reform policy.

Chief Editor: Dr Vain Jarbandhan
Deputy Editor: Prof Harry Ballard
Technical Editor: Prof Christelle Auriacombe
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INTRoDuCTIoN

ICTs can be considered tools for social transformation and gender equality. This is 
substantiated by Gurumurthy (2004:2), who emphasises that e-governance pro-
grammes have been introduced in some countries and that these “make govern-
ment services more accessible to citizens … with an explicit strategy to ensure 

ABSTRACT

This article examines the correlation between gender and Information and 
Communication Technology (ICT) in West and East African countries. This 
present article expands their scope and examines the correlation between 
gender and ICT in Southern African countries. It utilises the Mainstreaming 
Gender Equality (MGE) and ‘gendered/technology as culture’ approaches, 
thereby working towards creating equal opportunities in the ICT sector on 
the entire African continent. Following a multidisciplinary research perspec-
tive, the author conducted a comprehensive literature survey, document 
analysis, and desktop review of the complex realities of gender equality in 
ICT in Southern African countries. The literature review reveals that initia-
tives are in place to gender mainstream the ICT sector, however, the devel-
opment process is slow and needs swifter progression in accordance with 
the Sustainable Development Goals (SDGs). The article proposes policy rec-
ommendations linking gender to ICT applicable in country-specific contexts.

Gender and Information and 
Communication Technology 
(ICT) in Southern Africa to 
Promote the Sustainable 

Development Goals (SDGs)
S Vyas-Doorgapersad

School of Public Management, Governance and Public Policy
University of Johannesburg
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these services reach women and others who face barriers to access”. With this in 
mind, two desktop studies were conducted in 2014 and 2017. In these two studies, 
the relevant literature was examined to identify the correlation between gender 
and ICT in West and East African countries. It was found that in both these regions, 
women are not given equal access to ICT and that there are important limiting 
factors such as “level of income, education and social position” which play a sig-
nificant role in “explaining ICT access and usage” (Vyas-Doorgapersad and Kithatu 
2017:29). When men and women share similar backgrounds (education and in-
come, for example) men have more opportunities to gain access to ICT (Gillwald, 
Milek and Stork 2010:33). Even where efforts are made to enable rural populations 
to partake in the information revolution, the social digital divide persists. Many 
of these limiting factors are linked to cultural issues that marginalise women into 
domesticity, thus limiting their mobility and exposure (Wamala 2012:8). Given that 
many of the people in both East and West African regions adhere to traditional 
“patriarchal, hegemonic, and hierarchical practices, where men have more advan-
tages than women and where inequality between genders seems to be the norm” 
(Wakunuma 2006:418) this is hardly surprising. In addition, there are “gender rela-
tions, gender roles, and power relations between men and women …[which] have 
a bearing on the diffusion and adoption of computing and mobile telephony” and 
other facets of ICT (Madanda 2010:1).

This article explores the challenges facing gender mainstreaming in the ICT 
sector. The aim is to develop a comparative database on gender in ICT, cover-
ing all regions at the continental level. Using a qualitative research approach, the 
author conducts a literature survey, document analysis, and desktop review of the 
complexities of gender equality in ICTs covering Western, Eastern and Southern 
African countries.

THEoRETICAL FRAMEWoRK

In the early 1970s, the Women in Development approach emerged which 
“sought to make women’s issues relevant to development by showing the positive 
synergies between investing in women and reaping benefits in terms of economic 
growth” (Miller and Razavi 1995:1). The Women in Development approach 
emerged in the late 1970s and emphasised that “women are not marginalised 
from development, but are instead integrated on unequal terms that reflect 
and sustain hierarchical relations between the First and Third Worlds” (United 
Nations Human Settlements Programme [Un-habitat] 2010:3). The Gender and 
Development approach came to the fore in the 1980s and is derived from the 
grass-roots experiences and writings of Third World feminists. The foremost pro-
ponents of this approach are members of a group called Development Alternatives 
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with Women for a New Era (DAWN). DAWN was launched at the 1985 Nairobi 
international NGO forum (an event attended by 15 000 women activists and held 
parallel to the official World Conference on Women). DAWN called for “an ap-
proach to women’s development that recognises the importance of global and 
gender inequities” (Connelly, Murray Li, MacDonald and Parpart Undated:3). The 
demands of feminist movements to incorporate equality in all development and 
policy processes also gave rise to the MGE approach, commonly referred to as 
gender mainstreaming. Gender mainstreaming involves “taking account of gender 
equity concerns in all policy, programmes, administrative and financial activities, 
and in organizational procedures, thereby contributing to a profound organiza-
tional transformation” (Basheka and Vyas-Doorgapersad 2015:213). This led the 
way towards aligning women’s relationship to technology in different strands of 
feminist thought (Gurumurthy 2004:4–5) and is summarised in Table 1.

The article proposes that an MGE approach is required for any consideration 
of the ICT sector. The rationale is to “integrate gender into development analysis, 
country dialogue, sectors and operations”, in the hope that gender will become 
“everyone’s business, and lead to improved gender equality and more equitable 
and sustainable development” (African Development Bank 2011:7). Furthermore, 
links will be explored between the MGE approach and the gendered/ “technolo-
gy as culture” approach. This collaboration between the approaches is described 
by Miller and Razavi (1995:2) as a “strategy of relevance” which conforms to the 
demands of “challenging established institutional dynamics and making gender 
equality a key part of the development dialogue” (Vyas-Doorgapersad 2017a:168; 
2017b:11). It is argued that these two approaches will work towards creating 
equal opportunities in the ICT sector throughout the African continent by means 
of integration of relevant policies and programmes.

CoNCEPTuAL CLARIFICATIoN

The American Psychological Association (APA 2015:1), states that “gender refers 
to the attitudes, feelings and behaviours that a given culture associates with a 
person’s biological sex”. Gender, according to the UN Entity for Gender Equality 
and the Empowerment of Women (2016:1), refers to the “social attributes and 
opportunities associated with being male and female” and includes “relation-
ships between women and men and girls and boys, and the relations between 
women and between men”. After a review of the various explanations, it can 
be stated that gender is not associated with the biological side of being male or 
female. It is more of a socially constructed phenomenon related to roles, tasks 
and responsibilities attributed to men and women in society, and in community 
at large. Gender equality, on the other hand is achieved “when women and men 
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enjoy the same rights and opportunities across all sectors of society”, and this 
includes economic participation and decision-making. It is about the “different 
behaviours, aspirations and needs of women and men [being] equally valued and 
favoured” (The European Institute for Gender Equality 2016:1). According to the 
UN Population Fund (2016:1), gender equality is a human right. Various opinions 
on gender equality highlight that it is about the capabilities, capacities and abilities 
of men and women to perform tasks, responsibilities and differential roles. It also 
encompasses ambitions, interests and desires; hence it accommodates both men 
and women as deserving better opportunities on the social, economic, political, 
personal, and professional fronts.

Gender mainstreaming, according to United Nations Women (Undated:1), is 
a globally accepted strategy for promoting gender equality. Mainstreaming is not 
an end in itself but a strategy, an approach, a means to achieve the goal of gender 
equality. Mainstreaming involves ensuring that gender perspectives and attention 
to the goal of gender equality are central to all activities – policy development; 
research; advocacy/dialogue; legislation; resource allocation; and planning, 
implementation and monitoring of programmes and projects.

Linking the aspect of gender mainstreaming to technology, there is still an 
inclination of male domination in the ICT sector worldwide. This is particularly 
prevalent in developing countries on the African continent. Due to the fact that 
“technology is seen as gender-neutral” (Maleka 2011:43), there is a lack of coher-
ent research to analyse gender disparities in ICTs across human levels of interac-
tion (Fialova 2006, cited in Michael 2016:22). Although technological advance-
ments have created opportunities for social and economic development, their use 
continues to be governed by existing power relations where women frequently 
experience a relative disadvantage (refer Institute of Development Studies 2013).

GENDER, INFoRMATIoN AND CoMMuNICATIoN 
TECHNoLoGIES (ICTS) AND SuSTAINALBE 
DEVELoPMENT GoALS (SDGS) IN AFRICA

Women are underrepresented in technology. As emphasised by Rainatou Sow, the 
founder and executive director of Make Every Woman Count (Al Jazeera 2017:1), 
“the rise of cyber-cafes has benefited men more than women because boys and 
men have more freedom of movement to get to the cafes and have more access 
to make and spend money at them”. Gurumurthy (2004:1) agrees and emphasises 
“the absence of basic infrastructure, high costs of ICT deployment, unfamiliarity 
with ICTs, dominance of the English language in Internet content and indeed the 
lack of demonstrated benefit from ICTs” to address basic development challenges 
in the sector. These barriers, it is argued, pose even greater problems for women 
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in Third-World countries because they are more likely to be illiterate, do not have 
proficiency in English and lack opportunities for training in computer skills. In 
support of this statement, Sow (2017:1) furthermore states that “because women 
face barriers such as poverty, illiteracy, and discrimination when getting training 
and education, they are witnessing the rise of a second digital divide”.

This implies that aspects of gender equality must be more inclusive under 
SDGs due to the failed attempts to address these concerns under the Millennium 
Development Goals (MDGs). In addition, this section explores the failure of 
MDG Goal 3 (gender equality and women empowerment) and Goal 8 (informa-
tion and communication technologies) and calls for new and innovative means of 
facilitating the implementation of SDGs as far as gender equality in the ICT sector 
is concerned.

Gender and the failure of Millennium 
Development Goal 3 in Africa

MDG 3 aimed to achieve gender mainstreaming in ICT as shown in Table 2.

Table 2: Gender Equality (GE), MDGs and ICT applications

MDG GE dimensions GE and ICT applications

Goal 3: 
Promote gender 
equality and 
empower 
women.

Women are central agents of 
development in their families 
and societies; the MDG’s 
cannot be achieved without 
the full mainstreaming of 
women and gender equality.

ICTs are important tools to 
promote gender equality and 
women’s empowerment, and 
to help women achieve greater 
success in their income-generating 
and domestic activities.

Source: (Huyer, Hafkin, Ertl and Dryburgh 2005, cited in Maleka 2011:74–75)

A literature review on gender and MDG 3 shows that “a target of decreasing gen-
der disparities is not the same as ending gender inequality since focus is reduced 
to numerical imbalances, whereas substantive asymmetries are left unaddressed” 
(Fehling, Nelson and Venkatapuram 2013). It is noted by Dahlerup (2006) that 
empowerment requires a more comprehensive approach and Jones, Holmes and 
Espey (2010) agree that this is necessary if women’s voices are to have a sustain-
able transformative impact. Economic empowerment, as stipulated by the UN 
Economic Commission for Africa’s Sub-Regional Office for West Africa [ECA/
SRO-WA] 2012) is one means for reducing poverty and inequality and promot-
ing economic growth. Indeed it is key for achieving gender equality. Despite the 
fact, that various mechanisms and structures have been established at institutional 
level, only “modest and uneven progress has been made in some countries to-
wards the attainment of MDG 3” (ECA/SRO-WA 2012).
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Gender and the failure of Millennium 
Development Goal 8 in Africa

MDG 8 aimed to achieve gender mainstreaming in ICT as stated in Table 3:

Table 3: Gender Equality (GE), MDGs and ICT applications

MDG GE dimensions GE and ICT applications

Goal 8: 
Develop global 
partnerships.

ICTs can provide a vehicle to incorporate women’s perspectives and 
knowledge into global partnerships for development. They provide a 
venue for women to express their views; they also provide a way to reach 
women and allow them to participate where they live and work.

Source: (Maleka 2011:75)

A literature review in the field of gender studies and public policy undertaken 
by Gillard, Howcroft, Mitev and Richardson (2008) shows the connection be-
tween gender and ICT as leading towards sustainable development. Studies have 
in addition revealed that there is a common trend of “male dominance” in the 
field of ICT across the globe (refer Maleka 2011:40) and that this is prevalent in 
developing countries in Africa, including South Africa. Discussions at country 
level demand exploration of issues such as the “notion of ICTs for empowerment 
and as agents of change” in addressing gender-based violence, and “how ICTs 
could be used to re-conceptualize public and private spaces” (Publisher’s sum-
mary of Buskens and Webb 2009: https:// searchworks.stanford.edu). The work 
of Gillwald et al. (2010:3) furthermore indicates that “to a large extent, gender in-
equities in access to and usage of ICTs cannot be addressed through ICT policies 
per se. They require policy interventions in other areas that would allow women 
and girls to enjoy the benefits of ICTs equally...[.]”.

Important lessons and experiences regarding failure of MDG Goals 3 and 8 
now inform the post-2015 SDGs 5 and 9 to overcome the challenges of the past. 
The targets are set as follows (See Table 4):

Table 4: Linking SDG Goals 5 and 9

Goals Targets

Goal 5: 
Attain gender 
equality, 
empower 
women and girls 
everywhere.

5.5.  Ensure women’s full and effective participation and equal 
opportunities for leadership at all levels of decision-
making in political, economic and public life.

5b.  Enhance the use of enabling technology, in particular information and 
communications technology, to promote the empowerment of women.

5c.  Adopt and strengthen sound policies and enforceable 
legislation for the promotion of gender equality and the 
empowerment of all women and girls at all levels. 
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Goals Targets

Goal 9: 
Build resilient 
infrastructure, 
promote 
inclusive and 
sustainable 
industrialisation 
and foster 
innovation.

9c.  Significantly increase access to information and communications 
technology and strive to provide universal and affordable 
access to the Internet in least developed countries by 2020. 

Source: (Global Alliance on Media and Gender (GAMAG) Undated:4–5)

SDG (Goal 5) deals with achieving gender equality and empowering all women 
and girls. Technology is included in Goal 9 that demands that resilient infrastruc-
ture be built and that there is a concerted drive to promote inclusive and sustain-
able industrialisation and to foster innovation (refer https://sustainabledevelop-
ment.un.org/about). However, the African continent needs its own agenda and 
resources must be made available to deal with the challenges encountered during 
the MDG era. In addition, the continent needs to establish indicators for SDGs 
5 and 9 based on country-specific requirements. It can therefore be anticipated 
that Agenda 2063 may recognise the potential of both men and women equally 
in all sectors (Goal 5) hence aiming towards strategic fulfilment of pro-gender 
ICT-driven African development goals (Goal 9).

GENDER AND ICT IN SouTHERN AFRICAN CouNTRIES

In order to meet technology-driven demands globally, the Southern African 
Development Community (SADC) has introduced various ICT-based initiatives at 
regional level. The first such initiative was introduced in 1996 as the “SADC Protocol 
on Transport Communications and Meteorology” (PTCM) (Munodawafa 2014:48). 
Based on the positive impact of ICT on service delivery in the related field, “in 
November 2000, SADC published the policy guidelines on making ICT a priority 
in turning the Southern African Region into an information based economy” (SADC 
2008:7). The policy guidelines paved the way towards an “ICT Declaration to be 
adopted by countries within the SADC region” (SADC 2012:1). The declaration 
provides significant guidelines on “the regulatory environment for ICT; infrastructure 
for ICT development; [the role of] community participation and governance in ICT 
development; ICT in business development; and human resource capacity for ICT 
development”. SADC also initiated the establishment of specialised associations to 
carry out operational works related to ICT development in the Southern African 
Region (SADC 2001:51), such as the Telecommunication Regulators Association of 
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Southern Africa (TRASA) now known as the Communications Regulators’ Association 
of Southern Africa (CRASA), and the Southern African Telecommunications 
Association (SATA) (SADC 2008). Following this, SADC established an ICT task force 
which has the mandate to evaluate the e-readiness of SADC member states and 
make recommendations that cover all economic sectors (SADC 2001:51).

In terms of gender equality in the ICT sector, the SADC Gender Policy, section 
14.2 is headed “Gender, Media, Information, and Communication”. The policy 
commitment states that “SADC Member States shall create an environment that 
promotes women’s access to information, communication and technology in all 
aspects of SADC development and eliminate all negative portrayals of women in 
the media” (SADC Undated:26). The policy objective is to “promote gender sensi-
tivity in all SADC media institutions and to ensure that women and girls have equal 
access to information, communication and technology” (SADC Undated:26). To 
achieve these objectives, SADC needs to accomplish the following:

 ● Adopt measures that promote gender mainstreaming in ICT and media poli-
cies, programmes and projects;

 ● Develop policies that secure universal access to ICT and ensure access to edu-
cation and training on the use of ICT in development programmes;

 ● Develop and implement programmes that promote the use of ICTs among 
women, especially in the rural areas and for women entrepreneurs;

 ● Promote measures that increase representation and participation of women in 
decision- making positions in the public, community and private media and 
ensure that women equitably participate in all media services;

 ● Review the curricula of all media training institutions to ensure that gender 
issues are incorporated in the programmes and ensure that trainers in these 
institutions are gender sensitive; and

 ● Launch a gender and media campaign to increase the number and quality of 
programmes on women and on gender specific topics (SADC Undated:26).

Despite these practical recommendations, “gender issues have yet to be introduced 
into ICT policymaking in Africa at regional and national levels” (Olatokun 2008:18). 
Further examination of ICT policies outlined on the Economic Commission for Africa 
(ECA) African Information Society Initiative website conducted by Opoku-Mensah 
in 2002 (Olatokun 2008:18), shows that in ICT and rural development, “the key 
area of gender issues for women in Africa, only one plan made any reference to 
gender”. The only exception was in Cote d’Ivoire, and this was “not substantive, 
but rather a passing reference to the need to consider women”. Clearly, there are 
still implementation gaps in West, East and Southern African countries (see Box 1 
for a comparative analysis). The most recent research shows that holistically, on the 
African continent there is still a lack of improvement on gender mainstreaming in 
the ICT sector. For example, a study conducted by Deen-Swarray, Gillwald, Morrell 
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Box 1: Gender and ICT in West1, East2 and Southern African countries

Gender and ICT in West Africa

 ● Benin: The reason for lack of gender involvement in the information and technology sector is 
the shortage of educational resources (refer http://www.infodev.org).

 ● Burkina Faso: The Internet users polled were mainly men (68.7%) (Fall 2007:7).

 ● Côte d’Ivoire, Ghana and Senegal: Women are not only excluded from equal social and 
economic opportunities but also from the benefits offered by ICT – including access to new 
technologies and from a place within the information society (Fraser-Moleketi and Senghor 
Undated:25).

 ● Gambia: Inequalities have led to the exclusion of women and girls participating actively in the 
development process of the country. Overall, gender responsiveness in Gambia is low (Ministry 
of Finance and Economic Affairs 2012:112).

 ● Guinea: Women represent less than 10% of the Internet users (United Nations Conference on 
Trade and Development: Information Economy Report 2006:169).

 ● Liberia: Men serve as the model for organising societal ICT and the role of women in 
facilitating social, political and economic development (Republic of Liberia, Agenda for 
Transformation: Steps towards Liberia’s Rising, 2030:126).

 ● Mauritania: Women have only one chance in three (less than men) of benefiting from the 
African information society in Mauritania (refer Biztech Africa 2012).

 ● Nigeria: There are no libraries or information centres in rural areas (refer Jorge 2002).

 ● Sierra Leone: ICT infrastructure is in dire need of reform (refer World Bank 2005).

 ● Togo: There is no official ICT policy in Togo (Agyeman-Duahl 2007:4).

Gender and ICT in East Africa

 ● Ethiopia: There are at least six gender-based constraints to women’s use of ICTs: Literacy 
and education; language; domestic responsibilities and therefore lack of time; geographical 
location of facilities; poor content; and sociocultural norms (Geldof 2011:4).

 ● Kenya: Women, who constitute more than half of the population, continue to lag behind in 
their use of technology. There are increasing numbers of women who are unable to benefit from 
Kenya’s development (World Wide Web Foundation 2016:1).

 ● Madagascar: There are no explicit references to gender equality and/or women’s 
empowerment through the use of ICTs in Madagascar (World Bank 2007:7).

 ● Sudan: Female participation in public life in general (including education) and in the workforce 
in particular, remains fairly low due to long-standing cultural factors and traditions (Hamdy 
2007:8).

 ● Tanzania: There are no studies as yet which identify the information needs of women in 
Tanzania and whether women are able to access ICT (Kayoka 2005:7).

 ● Uganda: Existing gender structures have been dented. Although patriarchy is stressed, the 
adoption of technologies such as mobile phones has led to transformation of gender relations 
to some extent. However, although underlying gender structures have been fractured, the 
beneficial impact of ICT remains limited (Madanda 2010:1).
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and Khan (2012) in twelve African countries reveals that “women and men are not 
equally able to access and use ICTs [and] women generally have less access to ICTs” 
(2012:43). Another study confirming this situation was conducted by Intel (2013: 
Internet source) which highlights that “women lag behind men; [and that] … the gap 
between men and women who go online across low and middle income countries 
stands at 25% and increases to 40% in the case of sub-Saharan Africa” (Intel 2013).

It must also be considered, as emphasised by Buskens and Webb (2009), that 
“the relationship between women, their empowerment and the use of ICT in 
Africa is complex; there are no simple summaries or solutions”. Women’s access 

Gender and ICT in Southern Africa

 ● Angola: There are no explicit references to ICT access to promote gender equality or the 
empowerment of women and girls (WikiEducator Undated:8–9).

 ● Botswana: There are no explicit references to gender equality or women’s empowerment in the 
national ICT policy (Isaacs 2007a:7). The ICT sector is a male-dominated industry. A quick survey 
around government and private organisations in the country shows that males dominate most 
high-value and income jobs in the ICT sector (Churu 2012:2).

 ● Malawi: There are at least six gender-based constraints to women’s use of ICT: literacy and 
education; language; domestic responsibilities and therefore lack of time; geographical location of 
facilities; poor content; and sociocultural norms (Geldof 2011:4).

 ● Lesotho: Participation of women in ICT activities is very low and basic (Gender Links Undated:2).

 ● Mozambique: It is true that the rural population as a whole is largely excluded from ICT, and 
women have less access than men. This is mainly due to the high illiteracy rate among rural 
women, but it is also partly due to cultural values that consign technology and innovative initiatives 
to men’s sphere of influence (Van den Bergh-Collier 2007:59).

 ● Namibia: There is a continuing gap between women and men entering into and advancing in 
science, technology and innovation, which leads to a gender gap in “high-tech” business creation 
and innovative activities (Newaka 2015:1).

 ● South Africa: The low representation of women in the ICT sector’s leadership and general 
workforce is a growing concern (Mamabolo 2016:1).

 ● Swaziland: No explicit mention is made of gender equality and women’s empowerment with 
reference to ICT in Swaziland (Isaacs 2007b:7).

 ● Zambia: Users of ICT are found largely in the urban areas of Zambia and are mostly men. Due to 
a lack of gender disaggregated data, it is difficult to state how many women are Internet or mobile 
phone subscribers or indeed users, but it is generally agreed that the greater number is biased 
towards men (Wakunuma 2006:418).

 ● Zimbabwe: The National Gender Policy acknowledges that there is a need to bring women 
up to the same level as men in terms of access to ICT, but no current or comparative statistics 
are available on the use of ICT by men or women in Zimbabwe. This information is crucial in 
addressing the gendered digital divide (Jena 2015:1).

Sources:  (West Africa: Vyas-Doorgapersad, 2014:409–410; East Africa: Vyas-Doorgapersad and Kithatu 
2017:28–29; Southern Africa: Author’s compilation from secondary sources, acknowledged under references)
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to and use of ICT cannot be understood in isolation from their “gender positions 
and identities and how these … interact with their political-economic situation”. 
These authors go on to explain women’s efforts to “overcome the limitations of 
their positions and identities through the use of ICT” and their victories in this 
regard, have to be understood in this context (Buskens and Webb 2009:207).

PoLICY RECoMMENDATIoNS

The article proposes the following policy recommendations on linking gender to 
ICT in country-specific contexts:

 ● The effective network transformation requires that proper infrastructure and 
facilities be made available to men and women, especially in areas that are 
geographically remote.

 ● Effective network positioning calls for easy, secure and convenient access to 
computers and internet to both men and women. Call centres or one-stop 
shops must be established with computer and internet facilities for internet ac-
cess. Internet access must be cost effective.

 ● Effective network arrangement must offer ICT training to men and women, 
capacitating them to use the technology for empowerment. This requires the 
establishment of gender-focused training facilities for awareness, capacity-
building and ICT driven employment guidance. Training and capacity-building 
guidance needs to be offered in local and regional languages. Community de-
velopment workers should be deployed to train men and women in ICT using 
indigenous communication modes.

 ● The effective formulation and implementation of ICT-related legislative 
frameworks must be gender-sensitive and should focus on gender-based ICT 
empowerment.

 ● An effective network capacity should offer ICT internships to men and women 
for better employment. This is required for socio-economic empowerment of 
men and women, and sustainable development for every country.

 ● Both men and women should be capacitated in ICT-related tasks on a continu-
ous basis to meet with the demands of a so-called fourth Industrial Revolution.

These policy recommendations are aligned with MGE and gendered/“technology 
as culture” approaches, that have been outlined above as the theoretical frame-
work used in this article. Gender mainstreaming, according to the United Nations: 
Division for the Advancement of Women (2005:3) demands the inclusion of 
“gender dimensions of ICT – in terms of access and use, capacity-building oppor-
tunities, employment and potential for empowerment – are explicitly identified and 
addressed” and goes on to explain that “ICT can be a powerful catalyst for political 
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and social empowerment of women, and the promotion of gender equality”. The 
author considers this inclusion a form of gender-based technological culture, where 
both men and women are equally and mutually benefited and empowered.

CoNCLuSIoN

This article concludes with the realisation that in order to achieve gender main-
streaming in the ICT sector, gender issues should be included in the ICT Policy 
such as accessible infrastructure, close-to-home ICT centres, social responsibili-
ties, cultural beliefs, cost and time factors, mobility and transport facilities. In ad-
dition, gender demography should be considered especially in rural areas, that 
impact upon access to technology. It is also imperative that the use of ICT be 
included in the education sector (at primary, secondary, tertiary, and vocational 
levels) for gender-based technological literacy. Information literacy and computer 
skills and related training programmes must be available to men and women, 
boys and girls. It is equally significant to promote gender representation in the 
decision-making aspects of ICT and the ICT labour force. Lastly, policymakers 
should integrate gender into the national ICT policies and conduct gender analysis 
of country-specific ICT policies.

NoTES

1 and 2:  These findings were previously published in 2014 and 2017. They have been given here to 
draw a comparative analysis between West, East and Southern African countries.
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ABSTRACT

A public budget reflects political commitments in monetary terms. An at-
tempt to attach money to policy commitments, intellectual developments 
and trends, such as the role of women in achieving developmental goals, has 
influenced the allocation problem of governments. Determining priorities, 
costs and expected outcomes is part of this allocation of limited income to 
unlimited needs problem of budgeting. The emphasis on gender equality and 
the empowerment of women in society in general and more specifically in the 
workplace, introduced a new framework for reporting expenditure for each 
government institution. Various governments have committed themselves to 
achieving gender equality and the empowerment of women in society through 
implementing gender responsive budgeting techniques. This commitment is 
the result of a worldwide call to advance the cause of women and gender 
inequalities through budget allocations. In this article, the key legislation rel-
evant to local government budgeting and to gender-sensitive frameworks in 
South Africa is discussed. Furthermore, the commitment of the Cape Agulhas 
municipality to gender responsive budgeting in service delivery, as reflected 
in the Integrated Development Plan, is assessed. The assessment is focused 
on aspects such as gender mainstreaming, sex-disaggregated information 
and women-specific allocations in service delivery such as health and safety, 
housing and security. Recommendations are made to improve awareness of 
the Cape Agulhas Municipality to gender issues in budget allocation and the 
importance of segregated information regarding gender issues.

Gender Responsive Budgeting 
in the Cape Agulhas Municipality

G M Ferreira
Department of Public Administration and Management

UNISA
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INTRoDuCTIoN

Significant changes in the public budgeting process took place during the past 
two decades. Emphasis on greater participation in the budgeting process en-
sured more focus on accountability and transparency in decision-making re-
garding budget priorities and budget outcomes. Feminism as a significant intel-
lectual development over the past few years, has contributed to the importance 
of the social role played by women in developing societies. This development 
also contributed to ideas on how public money should be spent. Theorising 
on women’s issues and public budget allocation; resulted in the concept of 
gender sensitive budgeting. Budgeting responsive to gender, provides mecha-
nisms to better decision-making on policy and priority revision, as well as the 
availability of resources needed, to achieve gender equality and other develop-
ment strategies. The gender responsive budget is an expenditure arrangement 
that ensures that women and men benefit equally from financial resources and 
allocations. The impact of fiscal policies on budget allocation and outcomes, 
such as gender discrimination, poverty and other inequalities, is important to 
encourage transparency, accountability and participation in economic govern-
ance and financial management. Democratic governments have a responsibility 
towards society to pay attention to their needs and to be transparent in the 
use of public money. Effective financial management of public resources re-
quires knowledge of theories of public finance to enable sound analysis and 
decision-making regarding the allocation of resources. The aim of this article is 
to determine the compliance of the Cape Agulhas Municipality (CAM) with the 
gender responsiveness of the budget allocation according to the requirements of 
better decision-making in line with the needs of gender equality in society. An 
overview of the budgeting theory perspectives applicable to local government 
is presented in this article in order to portray an understanding of budgeting in 
the local sphere. The place of gender responsiveness in the budgeting process, 
as an important consideration for the equal enjoyment of rights and freedoms in 
society, is also addressed. The various policies, Acts, regulations and statements 
that contribute to gender responsive decision-making in local government fi-
nances in South Africa are discussed. The South African Constitution of 1996 
requires local government to be developmental in nature and the budget has 
to make provision for this requirement through the applicable budgeting proce-
dures and approaches. Compliance of the CAM in this regard is analysed. The 
gender-sensitive approach in the budgetary processes, to make provision for the 
developmental goals in local financial management, is indicated. A discussion 
of the research methodology used in the research on gender responsive budget-
ing in the CAM, is followed by a description of this municipality. The research 
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process, results and recommendations regarding the gender sensitivity of the 
budget in the CAM conclude the article.

BuDGETING THEoRY PERSPECTIVES FoR LoCAL 
ADMINISTRATIoN AND MANAGEMENT

In an attempt to determine the relative value of a good or service to justify resource 
proportion allocation that, in the aggregate, would improve social welfare, various 
theories of public budgeting were developed. Public budgeting is more than just 
the allocation of scarce resources between services; it is also about meeting the 
conflicting needs of a society through compromising. Theories in public budget-
ing were developed to tie the political, economic, accounting and administrative 
nature of a budget together. The historical development of budgeting includes 
the Progressive theory and efficiency movement with a no-waste attitude (Walker 
1930:13–14), followed by incrementalism as a micro-budgeting bottom-up ap-
proach to decision-making during the 1940s, and a macro-budgeting approach to 
respond to chronic deficits in the 1970s. The Progressive theory was based on the 
premise that allocation decisions should be taken based on economics, providing 
facts to replace judgemental arguments. The theory of incrementalism was based 
on last year’s budget with a narrow range of increases or decreases (Wildavsky 
1964:15). This theory was based on a stable and predictable budget process. 
Rapid changes in budgeting necessitated a more informed and rational approach 
to budgeting. A more holistic and longer term planning of budgeting emerged 
during the 1970s. Economic and political changes required a new approach to 
the composition of a budget which caused a top-down approach to a budget 
that changed from year to year. Revenues and budgetary trade-offs were part of 
the new budgeting approach and privatisation and deregulation also became part 
of the process. New trends in budgeting that influence the budgeting theories 
include new norms and values, the legislative-executive power balance in budg-
eting as well as budget reforms. The budget as an administrative and management 
document, indicates the ways and means for public service provision, and criteria 
for monitoring, measuring and evaluating these are established (Kahn and Hildreth 
2002:x). For efficient and effective public financial administration to take place, 
public officials need a basic knowledge of normative theories of public finance 
as a science, to enable them to analyse and evaluate existing financial practices, 
procedures and policies (Gildenhuys 1997:xxiii). Public officials should follow a 
normative approach towards public finances instead of a positive and pragmatic 
approach characteristic of in-service training. Public officials should be aware of 
what should be, and not only of what is. They should realise the relation between 
cause and effect and how public finances should be managed. To make good 
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budget decisions, competitive demands on resources and alternative choices 
should be accommodated in the budgeting process. These requirements are part 
of the normative theory of public finances. The normative theory makes provision 
for what an authority should do to comply with, and satisfy the demands and 
needs of society. The conflict between collective needs to be funded by limited 
resources is the basis of fair decision-making in order to promote equitable alloca-
tion. Various democratic values have been identified as basic principles in public 
financial management (Gildenhuys 1997:54–56).

These values include:
 ● Reasonable and equitable allocation of resources and efficient and effective 

ways to use the financial resources to satisfy needs of the public;
 ● Optimal utilisation of public financial resources;
 ● Direct or indirect participation of role-players in decision-making on the al-

location of resources;
 ● Consent to paying of taxes and charges by taxpayers, and this burden must be 

distributed reasonably and equitably;
 ● Elected political representatives may introduce collection of taxes, and decide 

on the allocation of this income;
 ● Principle of responsibility and accountability of these representatives to the 

taxpayers for collection and spending of income;
 ● Sensitivity and responsiveness of representatives to the needs of the community;
 ● Effective and efficient programme execution by the executive authority;
 ● The value of social equity in dealing with the public; and
 ● Account of all financial activities should be given in public (Gildenhuys 

1997:54–56).

Democratic governments have a responsibility to pay attention to the needs and 
demands of society and be transparent in the use of public income. Government 
priorities must be consistent with policy objectives and they have to reflect the 
preferences of the community. These priorities have to be visible in the budget. 
According to Pauw et al. (2015:248–249), municipalities have to prioritise and 
allocate scarce resources to as many as possible services, they must ensure that 
policies of the state aimed at local service delivery are implemented properly, and 
this will enable them to be accountable and adhere to regulations. Government 
spending should benefit all citizens equally and redress imbalances that might ex-
ist within communities. To address this challenge, the South African government 
adopted the principle of equality in the Constitution of 1996. The South African 
government committed itself in 1995 to resource allocation that is sensitive to the 
different needs of men, women, boys and girls. The government has adopted vari-
ous antidiscrimination legislation and affirmative action policies to achieve gender 
equality and empowerment of women.
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CoNTEXTuALISING GENDER RESPoNSIVE BuDGETING

Gender focuses on women and men, girls and boys. The concept gender refers 
to the characteristics of women and men developed through social construction 
– therefore through roles, norms and relations between women and men. These 
roles, norms and relations affect the way in which people react to their environ-
ment and influence the enjoyment and uptake of goods and services available to 
them (Southern African Development Community 2014:71). Political, economic 
and social policies and programmes affect women and men in different ways. 
The gendered roles of women and men therefore, should be taken into consid-
eration by a government when deciding on the implementation of programmes 
and policies. Gender equality, as the equal enjoyment of rights and freedoms, 
and the empowerment of women, became an international priority in the 1990s 
(Kithatu-Kiweketeand Musyimi-Ogana 2016:202). Although international context 
influences the gender-sensitive policies, national and local context determine to 
a large extent the importance and extent of gender sensitivity in aspects such as 
policies, programmes, activities, plans and service delivery. As the budget is the tool 
to implement the political decisions and promises, gender-sensitive and responsive 
budgeting is an important indicator of the level of development of a society. Gender 
analyses in the society support policymakers in their decision-making concerning 
development and resource allocation to women and men. Gender awareness in-
forms the consciousness to make an equitable distribution of opportunities and re-
sources between women and men. The gender responsive budget is an expenditure 
strategy that ensures that women and men benefit equally form financial resources 
and allocations (Department of Justice and Constitutional Development 2005:8). 
Budget reform became necessary to assist women to cope better with their position 
in an unequal society and to ensure them better access to mainstream services, 
such as provision of health, housing and protection services. Gender considera-
tions, therefore, should be integrated into all aspects of public budget processes, 
programme planning and implementation. Gender mainstreaming became global 
since the official endorsement of this concept at the United Nations Women Beijing 
Conference in September 1995. The debate of gender responsive budgeting, as the 
advancement of gender equality in government planning, programming and budget-
ing, started in 1995 in South Africa (Budlender 2012:4). In an effort to comply with 
the Beijing Declaration, the South African government adopted a National Policy 
Framework for Women’s Empowerment and Gender Equality in 2001. Various ini-
tiatives, such as the Southern African Development Community (SADC) Guidelines 
on Gender Responsive Budgeting (2014) and the Gender Responsive Budgeting 
Guidelines compiled by the Department of Justice and Constitutional Development 
in 2005, were undertaken in South Africa to ensure that male and female citizens 
are equal participants and beneficiaries of budget allocations. These initiatives were 
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undertaken in an attempt to strengthen the capacity of public officials involved in 
the budgeting process. Irrespective of these attempts, gender responsive budget-
ing is still not implemented in a constructive manner in the public sector in South 
Africa. A fundamental commitment towards this budgeting process is needed.

To achieve gender equality and the empowerment of women, various mea-
sures such as anti-discrimination legislation and policies, were adopted by the 
South African government. Legislation and policies that emphasise the participa-
tion of women in decision-making are discussed in the next paragraph.

LEGISLATIoN AFFECTING LoCAL GoVERNMENT 
FINANCIAL ADMINISTRATIoN AND 
MANAGEMENT AND GENDER SuPPoRTIVE 
FRAMEWoRKS RELEVANT To SouTH AFRICA

The new democratic government that came into power in South Africa in 1994 in-
troduced various policies, Acts, regulations and statements that contributed to local 
government finances. Since the government committed itself to anti-discrimination 
and improving equality in society, a new budgeting approach was adopted. A gen-
der-sensitive approach in budgeting was introduced by various departments such 
as the Department of Justice and Constitutional Development through the devel-
opment of Gender Responsive Budgeting (GRB) guidelines and training of officials 
in the principles of GRB, to show the commitment of the government to gender 
equality. GRB enables government to reduce existing patterns of women’s systemic 
inequality and to allocate financial resources equally between women and men.

Key legislation relevant to local government budgeting in South Africa is dis-
cussed in the following paragraphs.

The Constitution of the Republic of South Africa of 1996

Gildenhuys (1997:91) says the modern constitutional rules on public financial is-
sues are based on the following two principles:

 ● the publication of all financial statements and audit reports, which must be 
tabled in the legislative assembly; and

 ● the responsibility and accountability of the executive authority to the legislature.

This is to ensure that the taxpayers can see how their tax was spent and their needs 
were taken into consideration. The principles and guidelines for local government 
spending are determined in the Constitution of 1996 (hereafter referred to as the 
Constitution). The principles of cooperative government and intergovernmental 
relations the three spheres must adhere to are described in sections 40 and 42 
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of the Constitution. Democratic and accountable government to the community, 
provision of services, promotion of social and economic development as well as 
a healthy and safe environment, and community participation in local govern-
ment matters, are indicated as objectives of local government (Section 152(1)). In 
complying with these objectives, an understanding among the people might be 
established that a budgeting system is developed that will enrich South Africans.

In an attempt to advance gender equality and comply with its commitment, 
the South African government has adopted various policy and legislative inter-
ventions to comply with the Constitution (Section 9(1)) requirements and other 
international human rights obligations. New policies to ensure gender-sensitive 
resource allocation include, among others, the Municipal Structures Act 117 
of 1998, Municipal Systems Act 32 of 2000 and the Municipal and Finance 
Management Act 56 of 2003.

Local Government: Municipal Structures Act 117 of 1998

The Constitution depicts the building of democracy as the central role of local 
government. The Local Government: Municipal Structures Act gives structure to 
this requirement. This Act makes provision for core principles, mechanisms and 
processes that enable municipalities to make local progress in social and eco-
nomic upliftment of local communities, and to establish municipalities that are 
development-oriented. The Act introduces a ward committee system to local 
government in an attempt to enhance local democracy through a participatory 
system. The aim is to represent public interests and participation of the citizens 
in the municipal decision-making. The poverty profile in South Africa begs for 
public resources allocation to service delivery to the poor, and especially to 
female-headed households (Draai 2016:147). Women should be more involved 
in development planning and resource allocation, especially on a local level, 
to enable them to move out of poverty. This Act makes provision for improved 
participation and involvement of women in local government decision-making 
through various political structures. The requirement in Schedule 2, Section 5(3) 
of the Act, determines that the party list for proportional representation for district 
councils should include 50% women candidates, and the women and men can-
didates, should be equally distributed on the list.

Local Government: Municipal Systems Act (MSA) 32 of 2000

Section 23 of the MSA determines the development-oriented planning that mu-
nicipalities must undertake as required in the Constitution. Municipalities must also 
participate in national and provincial development programmes (Section 24). This 
Act requires municipalities to establish appropriate mechanisms, processes and 
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procedures to enable the community to participate in the activities and decision-
making of the municipality. Section 25 of the Act deals with a required single, 
inclusive, strategic plan for the development of the municipality, the Integrated 
Development Plan (IDP). This IDP must link, integrate and coordinate all activi-
ties, plans and proposals for development activities of the municipality for the next 
five years, but it may be adapted and revised each year according to the changing 
developmental needs of the community. Section 26 of the MSA makes provision 
for core components of the IDP namely the long-term development needs of the 
municipality, existing levels of development of the communities that need access 
to basic municipal services, the development priorities, strategies and plans, as well 
as the budget financial projections. The IDP has to indicate the plans for internal 
transformation to ensure effective service delivery in accordance with the priori-
ties identified in cooperation with the community. This should make provision for 
innovative strategies to improve gender equality in the local community. The fiscal 
planning should be democratic and the budgeting process rational, with a focus 
on equal gendered outputs and outcomes based on value judgements of the com-
munity. The substantive notion of equality underpins the constitutional vision of the 
South African Constitution (Section 9(1) – (2)) of human dignity, the achievement of 
equality and the advancement of human rights and freedom as well as non-sexism.

Local Government:  
Municipal Finance Management Act (MFMA) 56 of 2003

In the White Paper on Local Government issued in 1998, a municipal finance 
framework to address the financial problems in municipalities, such as poverty 
eradication, equity for growth, job creation and competitiveness, was recommend-
ed. The MFMA transformed these recommendations into legislation. This Act forms 
the basis for long-term strategic planning and budgeting on the local government 
sphere. Capacity building for effective service delivery in local government is in-
troduced by the MFMA. A framework for a consistent and sustainable manner of 
meeting the demands and challenges of communities is provided. This framework 
should be gender-sensitive to the needs of all groups of women and men in the 
municipality. The constitutional vision on the achievement of equality through the 
redressing of gender and other imbalances is carried forward in the MFMA. This is 
done through the responsibility of every manager and local government employee 
to comply with the policy obligations of gender budgeting in the MFMA.

National Development Plan: Vision 2030 (NDP)

The NDP of 2030 is the highest strategic plan of the South African government 
and aims to eliminate poverty and reduce inequality by 2030. According to this 
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plan, provincial governments have to focus on the need to strengthen the ability 
of local government to fulfil its developmental role. The NDP emphasises the 
encouragement of women to participate in economic, political and social ac-
tivities in all spheres of government. The advancement of women through the 
provision of services such as safe drinking water, electricity and quality childcare, 
expansion of antiretroviral treatment, and the creation of a safe environment, is 
indicated as priority in this document. The importance that the strategic plans of 
national departments, but also local governments, should articulate the needs of 
women and men; is also emphasised in this plan. This requirement is important as 
strategic plans are an integral part of the public budgeting process and provide the 
opportunity to ensure that budgets are not gender blind. The NDP envisioned an 
effective gender management system that ensures an affirming local environment 
towards the achievement of full equality between women, men, girls and boys.

GENDER RESPoNSIVE BuDGETING IN THE 
LoCAL SPHERE IN SouTH AFRICA

According to the Constitution of South Africa, local government has to be devel-
opmental in nature and the municipal budget must focus on the developmental 
needs of the community. Planning and budgeting in the local government sphere 
should be done through the process of integration in the IDP. The guideline docu-
ments for the IDP determines that municipalities should have well-developed 
financial management policies and procedures in place to integrate all planning 
and budgeting (Pauw et al. 2015:262). The budget is thus the tool for implement-
ing the IDP. The annual budget has to be output driven and aligned with the ser-
vice delivery objectives indicated in the IDP (Fourie and Opperman 2015:140). 
The MFMA, section 53(1)(b), determines that the municipal mayor is responsible 
for coordinating the annual revision of the IDP and the MSA, section 34, makes 
provision for revision of this plan by the municipal council, based on the iden-
tified performance measurements and requirements according to the changing 
circumstances in the municipality. This strategic plan guides all planning, manage-
ment and development in a municipality. The IDP is interactive and participatory 
in nature, and should ensure that the inputs of the community regarding their 
needs and requirements are addressed. Each municipality has to make provision 
for the structures such as ward committees and IDP forums that monitor the im-
plementation of recommendations in the IDP, and non-governmental organisa-
tions (NGOs), to encourage public participation in the IDP process. The priorities 
approved and identified in the IDP should become the performance objectives of 
the municipality, and the budget has to reflect the allocation of the expected re-
sources in accordance with these objectives. After the IDP is accepted, a Service 
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Delivery and Budget Implementation Plan (SDBIP) for the municipality should 
be developed. The SDBIP is the operational plan of the municipality, approved 
by the mayor, for implementing the strategy provided in the IDP and approved 
in the annual budget (MFMA Sections 53, 54 and 69). The municipal manager 
must submit the approved budget to National Treasury and the relevant provincial 
treasuries (MFMA Section 24(3)).

The South African government has committed itself to achieving gender equal-
ity and the empowerment of women. Equality is the first right stipulated in the 
Bill of Rights in the Constitution (Chapter 2 Section 9). Equality refers to the same 
enjoyment of all rights and freedoms of everybody and it entails the absence of 
direct or indirect unfair discrimination (Department of Justice and Constitutional 
Development 2005:8). On the local sphere, governments need to be conscious 
of inequality that might arise from the power relations between women and men 
caused by the unequal distribution of opportunities and resources in the budget 
allocation for development between these genders. Budgets should therefore be 
structured in such a manner that women and men benefit equally. Public institu-
tions should adopt a gender-sensitive approach in the budgetary processes and 
not formulate a separate budget for women, men, girls and boys. The IDP has to 
reduce the existing patterns of women’s systemic inequality in society through 
the provision for gender equality in performance objectives and the allocation 
of resources. Gender disaggregated data will therefore be needed to enable the 
council to make informed decisions regarding service delivery.

The gender sensitivity of a budget is reflected by the gender-based expenditures, 
such as special education initiatives for girls, the inclusion of equal employment 
opportunity in the budget expenditure on employees, such as crèche facilities, and 
the extent to which a budget is prioritised to implement and accommodate gender 
responsive policies. Gender mainstreaming as the integration of equality between 
women and men in all policy, plans, programmes, administrative and financial ac-
tivities, and decision-making at the local government level; needs to be visible in the 
budgeting process of each municipality. This process is goal-oriented and the full 
participation of women in decision-making, development planning and resource al-
location should be encouraged. Section 153(a) of the Constitution determines that a 
municipality must structure and manage its administration, budgeting and planning 
processes, to promote social and economic development of the community. This 
will happen through promotion of gender sensitivity in these processes.

RESEARCH METHoDoLoGY

Permission to conduct research for this article in CAM was requested from, 
and granted by, the municipal manager (MM). In assessing the extent and 
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implications of gender responsive budgeting in CAM, samples of the research 
population of this research included individuals, groups, organisations and 
products of service delivery. A target population was defined, and a sampling 
frame, the list of units within the target population, was identified. A qualitative 
research method emphasising saturation of the understanding of the research 
phenomena to the extent that no new substantive information is required, was 
followed (Fox and Bayat 2011:51–52). Simultaneously, the quantitative sampling 
method was used to ensure that the knowledge gained from the sample used, 
is representative and may be generalised. The sample and the number of the 
participants had to comply with the requirements of the sampling methods. 
The research population comprised of the MM, the Executive Mayor, three 
members of the council, three officials from the service delivery in the areas 
of housing, safety and security, and health areas, two members of NGOs, and 
eight community members. The IDP and the budget of the municipality for the 
2016/2017 financial year were reviewed. The detailed plans and priorities of 
strategic objectives for the municipality, as well as the commitment to gender 
equality, and more specifically women empowerment, are contained in these 
documents. The objectives of the IDP, as funded in the municipal budget 
and the gender responsiveness of the budget and the IDP were analysed. The 
gender responsiveness of the budget was assessed through the evaluation of 
service delivery in the areas of housing, safety and security, and health, as these 
variables are indicative of the sensitivity of the municipality towards the devel-
opment needs of women from the community for enjoying a quality life. The 
breakdown of spending on these services in the budget was evaluated. These 
services are indicated in the 2016/2017 IDP as priority areas for development. 
As already indicated, gender responsive budgets are not separate budgets for 
women, men, girls and boys, but the municipal policies and documents should 
factor this. In an attempt to determine the awareness of stakeholders and role 
players in the budgeting and IDP processes, interviews with participants were 
conducted. E-mail questionnaires were sent to a representative sample of senior 
municipal officials in the portfolios of the mentioned service delivery areas. 
Interviews were also conducted with three senior officials, the MM, the execu-
tive mayor, ward councillors serving on the committees of security and safety, 
housing and health, two members of NGOs involved in housing of teenagers, 
training of community members and health, and eight members of the com-
munities of Agulhas and Waenhuiskrans. During these interviews, 11 questions 
relating to the participant’s involvement and knowledge of the budgeting pro-
cess in the municipality and more specifically in the GRB in the municipal-
ity; were posed to these participants. These 11 questions were sent to all the 
participants prior to the interviews to enable them to prepare for the interview. 
Participants were engaged through semi-structured interviews to reflect on 
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their actions, experiences and understanding of policies pertaining to gender 
responsive budgeting and to determine the awareness of stakeholders of their 
role and function in GRB. The personal interviews allowed for flexibility and 
immediate clarification of unclear issues and the interviewees’ reaction towards 
the discussed issues could be observed. Ethical clearance was obtained as the 
research involves the direct or indirect participation of human participants and 
institutions. Compliance to the ethical standards for conducting research, which 
involves people as respondents, requires a consent form to engage participants 
before the questionnaires are distributed and before the interviews take place 
(Ruben 1983:28). This was done prior to the interviews.

THE CASE oF CAPE AGuLHAS MuNICIPALITY

CAM is the southern-most municipality in Africa. CAM is a Category B (Local) 
municipality situated in the Overberg District. The municipal area covers approxi-
mately 2 411 km² and includes the towns of Bredasdorp and Napier, the coastal 
towns of Arniston, Struisbaai, L’Agulhas and Suiderstrand and the rural settlements 
of Protem and Klipdale. It also includes Elim, which is a town in a vast rural area. 
The administrative seat of the municipality is in Bredasdorp.

This municipality is governed by an executive mayoral committee, which con-
sists of the executive mayor, the executive deputy mayor, and one full-time coun-
cillor. The administrative structure of the municipality consists of the MM and five 
directorates, each headed by a director, appointed in terms of the MSA (Section 
57). CAM has a ward participatory system with ward committees, chaired by the 
ward councillor, in each of the six wards within its area of jurisdiction (Municipal 
Demarcation Act 27 of 1998). The number of wards was increased from five to 
six for the 2016 election. This re-determination had an impact on municipal plan-
ning, information management and community participation practices (CAM IDP 
2017/2018–2021/2022:9). Ward committee meetings are held every month and 
are open to public attendance and participation. The ward committees identify 
challenges and needs of residents, make recommendations about service deliv-
ery, draw up ward plans with suggestions to improve service delivery within the 
ward, and monitor the implementation of their suggestions in the budget and IDP. 
The Cape Agulhas Municipal Advisory Forum (CAMAF), chaired by the executive 
mayor, is an integrated structure for the whole municipal area and ward com-
mittees are represented on this forum. The CAMAF consists of five representa-
tives of each ward committee as well as representatives from other spheres of 
government and different other sectors. In this forum, community and other issues 
are discussed, negotiated and prioritised by interested and affected parties. These 
discussions provide input into the IDP process.
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REVIEW oF THE RESEARCH RESuLTS

Studies on the implications of fiscal policies on gender budgets are relatively 
few (Stotsky 2007:41). Since the Beijing Conference on Women in 1995, various 
governments, worldwide, decided to use their budgets to translate gender equal-
ity commitments into fiscal commitments. South Africa is a signatory to various 
conventions that are aimed at the advancement and realisation of gender equality, 
particularly involving women. This is realised through budgets and on local level 
through the IDP.

Interviews on the awareness of GRB and the IDP were conducted with various 
stakeholders in CAM. The following is a summary of the outcome of the inter-
views conducted with these stakeholders. Interviews with three officials from the 
CAM were conducted; two interviews with councillors of CAM; four interviews 
with members of two NGOs; and three interviews took place with members of 
the community. A questionnaire was sent to each of the participants prior to the 
interviews to enable them to prepare answers to the questions. A total of 11 ques-
tions, as mentioned below, were posed to the participants.

According to the CAM IDP, one of the objectives indicated in the IDP is to not 
only provide quality and sustainable services, but to improve quality of life of the 
people (IDP 2015–2016:4). A framework for analysing the gender responsiveness 
of the IDP in the planning and implementation of service delivery programmes 
in CAM was adapted from the framework used by the Financial and Fiscal 
Commission in an evaluation process in 2013/2014. The findings of the analysis of 
the IDP of CAM in accordance with this framework are as follows (the responses 
to the questions that speak to these findings are given under the identified catego-
ries in the framework):

 ● Gender mainstreaming: In response to the question: What role do stakehold-
ers play in the budgeting process in this municipality? CAM officials indi-
cated that invitations to attend IDP meetings are published in the media. All 
stakeholders are invited to participate in these meetings, as their inputs are 
valuable and should be taken into consideration. These meetings are, however, 
not attended well. The minutes of these meetings, as well as those for the 
ward committees, are submitted to the municipal council for consideration 
for the IDP. Members of the NGOs indicated that the council is responsive 
to the needs of the community. No reference is, however, made to gender 
mainstreaming in the CAM IDP. Although reference is made to women’s 
projects such as the building of day care centres and a transport system for 
domestic workers, women empowerment and gender equality in planning 
and budgeting still need to be formalised in the CAM. Issues such as access 
to security, housing, education, poverty eradication, unemployment rates and 
safe and healthy communities should be addressed as gender-specific issues. 
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In response to the question: What are the challenges or difficulties of the 
GRB programme and how have these been addressed? Employment targets 
were the only indication of GRB in the budget and IDP. The participants were 
of the opinion that the MM and the executive mayor should take the lead in 
the GRB as indicated in their response to the question: Who is responsible 
for implementing GRB in this municipality? Because the GRB programme 
is not implemented in the IDP or budget, no responses were received to the 
question: Is the GRB programme cost effective for this municipality?

 ● Women empowerment: The discrimination against women in homes, the 
workplace and all other institutions in CAM is not addressed directly in the 
IDP. Skills and human development are mentioned but no disaggregated infor-
mation by gender is provided. In response to the question: Can GRB strength-
en the role of marginalised communities in the budgeting process in this 
municipality? There was a positive response as all participants agreed if the 
GRB is implemented, the marginalised communities may benefit. A councillor 
indicated that the items shortlisted for implementation are not always reflected 
in the final IDP.

 ● Gender equality and gender equity: CAM undertakes to align with the 
Western Cape Gender Equality and Women’s Empowerment Implementation 
Strategy to create a gender-sensitive organisational climate and culture within 
the institution and its processes; to ensure gender integrated organisational 
structures and policies; to achieve a gender balance in senior management 
and other posts; and to facilitate gender awareness training. The 2016/2017 
IDP (Section 4.9.3:145) indicates that the top structure of CAM does not re-
flect gender equality, as all section 57 managers (MSA) and the MM are male. 
Section 57 of the MSA makes provision for the appointment of managers with 
a written employment contract that must have a performance agreement with 
performance objectives in line with the IDP. They only expect to reach the 
gender equality target if someone resigns. The middle management level re-
flects gender equality as five female managers are appointed in strategic posi-
tions. To the question: In your opinion, is the implementation of GRB in this 
municipality successful? All participants, excluding the community members 
and NGO participants indicated that only the employment equity receives 
adequate attention in GRB in the municipality. No other indicators of GRB are 
known. Participants indicated that the human resource department manages 
the targets, in their response to the question: When will the equality process 
in this municipality be finalised?

 ● Gender-disaggregated information: Information disaggregated by gender is 
provided in the IDP in various aspects such as the skills development pro-
grammes available to women, youth and the unemployed. The disaggregated 
information in the IDP is provided only concerning population demographics 
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of age, race and gender. In response to the question: How were the priorities 
of women, men, girls of boys identified in the 2016/17 budget? The par-
ticipants agreed that no specific provision for women, men, girls or boys had 
been made.

 ● Women’s health: Various projects are mentioned to raise awareness of HIV 
and AIDS, but no disaggregated information by sex is provided. In response 
to the question: What is the relevance of the GRB programme within the 
broader budgeting process? All participants indicated that the GRB may con-
tribute to the upliftment of specific marginalised groups in the community and 
gender-focused spending will have results that are more effective on issues 
such as health, safety and security, and housing. This issue was identified by 
the participants as possibly contributing to local economic development (LED).

 ● LED: Information on LED projects lacks information disaggregated by gender. 
A lack of training of the officials in GRB and its influence on LED, was the 
response to the question: Are municipal officials adequately trained on GRB?

 ● Gender-based violence (GBV): CAM has experienced an increase in levels of 
crimes against women in the past few years. Anene Booysen, a 17-year-old 
girl, was raped and killed in Bredasdorp in 2013. National government decided 
to build a centre in honour of her. The Anene Booysen Skills Development 
Centre in Bredasdorp was opened in July 2016. The aim of this centre is to 
provide access to occupational programmes and proper education to under-
served communities in the rural areas in CAM through educational facilities 
for the community, to contribute to addressing areas with high poverty and 
unemployment rates. Although this centre is not currently used to full capacity, 
it has great potential to be used for training to improve the lives of women and 
men in this area.

 ● Women’s events: Although various women’s events and projects are men-
tioned in the IDP, these events do not contribute towards a sustainable im-
provement or development of the lives of women. In their response to the 
question: Are you satisfied with the level of community participation in the 
budget process? Officials and other participants unanimously indicated that 
the meetings or imbizos are not attended well by the community and events 
organised are therefore also not well attended.

In applying the analytical framework, the following is recommended for gender 
sensitivity in CAM:

 ● The situation of women, men, girls and boys, should be analysed to make in-
formed decisions regarding service delivery on health, safety and security and 
housing in the GRB.
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 ● Budgets and the IDP should be assessed to determine their gender responsive-
ness in an effort to address GRB and its influence on service delivery and local 
development issues.

 ● Spending on service delivery on health, safety and security and housing should 
be monitored and the outcomes of the budget allocations should be assessed 
to improve performance in key areas of the IDP.

 ● Gender-sensitive public participation and consultation in determining the IDP 
key performance areas on local level should be ensured.

RECoMMENDATIoNS

Gender-blind budgets still exist in the local sphere in South Africa because of 
ignorance, gender-biased culture, lack of gender budgeting expertise and lim-
ited gender-disaggregated data (Sarraf 2003:15; Financial and Fiscal Commission 
2012:307). The rights of women and their interests have fallen behind those of 
men in all spheres of government (Department of Justice and Constitutional 
Development 2005:8). This is also true for CAM. The following specific issues 
are identified in the IDP and the budget in CAM, in an attempt to address gender 
responsiveness:

Health issues such as HIV and tuberculosis affect women, men, girls and boys 
and is indicated as a priority in the 2016/2017 IDP. Improvement of clinic facilities 
is also listed as a service delivery priority in this area.

Housing backlog is identified as another priority in CAM. A Human Settlement 
Plan for the next five years was developed as a result of strategic auditing of pri-
orities within CAM.

Access to education is part of the Human Development Plan that was adopted 
in September 2014 to facilitate the development of people, especially the youth. 
CAM has a youth population of 10 741. A youth council will be established to 
create a platform to focus on education, economic empowerment and GBV (IDP 
2016/2017: Section 4.9.2).

Various projects were developed in an attempt to improve safety and security 
and to eradicate poverty. The “Ons Huis” project provides shelter for the home-
less and the hungry. CAM also participates in programmes with the South African 
Police to combat crime in the region. Safe communities are a priority for CAM as 
a safe community ensures an improved quality of life. Youth substance abuse is a 
major challenge in this municipality.

CAM has conducted an extensive process to involve communities in their own 
development and in the IDP. Public participation is important to endorse projects 
and issues prioritised in the budgeting meetings. The Anene Booysen Skills Centre 
was built in partnership with the Construction SETA and Boland College. This 
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centre is used to develop and train target groups to improve the skills and compet-
itiveness of candidates and students (Cape Agulhas Annual Report, 2015/16:166).

The following are recommendations to improve the awareness of gender sen-
sitivity and GRB in CAM: CAM needs to develop a gender policy and plan of 
action to promote gender awareness and mainstreaming in the budgeting process.

 ● A unit or section should be created to educate, raise awareness and monitor 
the implementation of the GRB in CAM.

 ● Decision-makers on all levels, especially budget officers, need to receive train-
ing in gender sensitivity and mainstreaming.

 ● Collaboration between the private and public sectors and civil society is 
recommended to have a holistic approach towards marginalised and gender 
groups’ needs.

 ● To improve GRB in the CAM, alliances need to be strengthened between 
all stakeholders; namely the community, NGOs, municipal officials and the 
media.

 ● Financial literacy is not very high among all officials, councillors and society. 
Gender-disaggregated data needs to be freely available to enable all stakehold-
ers to make informed decisions regarding gender issues and development 
goals.

 ● Reporting mechanisms on gender issues have to be developed.

CoNCLuSIoN

There is a worldwide effort to empower women in society, and various initia-
tives were launched to promote gender sensitivity as a developmental goal in all 
spheres of government. The South African government committed itself to the 
empowerment of women, and has adopted measures, such as anti-discrimination 
legislation, to achieve this as part of its developmental goals of poverty eradica-
tion and the achievement of gender equality in society. The budgeting process 
is a valuable strategy to a focus on gender outputs and outcomes, and to pro-
mote accountability. Gender responsive budget initiatives are needed mostly in 
the local government sphere, as this is the level closest to the community and 
where gender inequality is glaring. The outcome of this research to determine the 
compliance of the CAM with the gender responsiveness of the budget allocation, 
according to the requirements of better decision-making in line with the needs of 
gender equality in society, has shown that CAM has made progress in applying 
gender responsive budgeting through the translation of legislation and policies 
into improved access to health services, water, housing, electrification and social 
security in the area. There is, however, a lack of awareness as far as the budget 
allocation and segregating information regarding gender issues are concerned. 
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Recommendations made regarding the improvement of gender sensitivity in 
the budgeting process and policies include issues such as the development of 
a gender policy plan and creating a unit to raise awareness of gender sensitivity 
and education in this municipality. Training of managers regarding gender issues 
is needed, and the collaboration and participation of all stakeholders in CAM 
should be improved.

Future research on GRB and gender mainstreaming should be done on local 
governments’ approach to women empowerment and gender equality, to ensure 
that gender commitments are translated into fiscal commitments. Gender aware-
ness is central to sustainability of quality service delivery in health services, hous-
ing, and safety and security in local government.

REFERENCES

African Union. 2000. Constitutive Act of the African Union. Addis Ababa: African Union.

Beijing Declaration and Platform for Action. The Fourth World Conference on Women. 1995. 
Available at: http://www.un.org>daw>beijing.pdf. (Accessed on 5 September 2017).

Budlender, D. 2012. South Africa’s Experience in Gender-Responsive Budgeting. UN Women 
Southern African Regional Office, SADC.

Cape Agulhas Municipality. 31 January 2017. Cape Agulhas Annual Report 2015/2016. Council 
Resolution 3/2017. Available at: http://capeagulhas.gov.za. (Accessed on 8 August 2017).

Cape Agulhas Municipality. 31 May 2016. Cape Agulhas Revised IDP 2016/17. 4th review of 2012–
2016 IDP. Council Resolution 105/2016. Available at: http://www.capeagulhas.org/download_
document/759. (Accessed on 4 April 2017).

Department of Justice and Constitutional Development 2005. Gender Mainstreaming. Place of 
publication: publisher?

Department of Provincial and Local Government 2002. IDP Guide – Pack: General Overview. 
Available at: http://www.cogta.gov.za. (Accessed on 16 September 2017).

Draai, E., Van Rooyen, E. and Raga, K. 2016. A Practical Introduction to Public Management. Cape 
Town: Oxford University Press Southern Africa.

Financial and Fiscal Commission. 2012. Assessing Gender Responsive Budgeting in Local Government. 
Available at: www.ffc.co.za/.../277-chapter-10-assessin. (Accessed on 19 September 2017).

Fourie, M. and Opperman, L. 2015, 3rd edition. Municipal Finance and Accounting. Pretoria: Van 
Schaik.

Fox September 2017. W. and Bayat, M.S. A guide to managing research. Landsdowne: Juta

Gender Responsive Budgeting and Women’s Reproductive Rights: A Resource Pack. 2006. United 
Nations Development Fund for Women. New York. Available at: http://www.afhangendercafe.
org/Uploads/686_filename_gender_eng.pdf. (Accessed on 17 August 2017).

Gildenhuys, J.S.H. 1997, 2nd impression. Public Financial Management. Pretoria: JL van Schaik.



Administratio Publica | Vol 26 No 2 June 2018 41

Kahn, A. and Hildreth, W.B. (Editors). 2002. Budget Theory in the Public Sector. Westport, Connecticut: 
Quorum Books.

Kithatu-Kiwekete, A.K. and Musyimi-Ogana, L. 2016. Administering the Gender Agenda. An African 
Union Perspective. Administratio Publica. 24(3):199–218.

Local Government. 2001. Municipal Planning and Performance Management Regulations, 2001. 
Government Printer: Pretoria.

Maseko, M.M. 2016. Gender Responsive Budgeting in a Large Metropolitan Area In South Africa. 
Unpublished dissertation submitted for the degree Master of Public Administration: UNISA

National Treasury 2005. MFMA Circular No 13: Service Delivery and Budget Implementation Plan, 
issued 31 January. Available at: http://www.treasury.gov.za. (Accessed on 18 July 2017).

Pauw, J.C. (Editor), Van der Linde, G.J.A., Fourie, D. and Visser, C.B. 2015. Managing Public Money. 
3rd edition. Cape Town: Pearson.

Republic of South Africa. 1996. Bill of Rights, Constitution of the Republic of South Africa. 
Government Printer: Pretoria.

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

Republic of South Africa. 2013. Department of Provincial and Local Government. Government 
Printer: Pretoria.

Republic of South Africa. Development Facilitation Act 67 of 1995. Government Printer: Pretoria.

Republic of South Africa. Employment Equity Act 55 of 1998. Government Printer: Pretoria.

Republic of South Africa. Intergovernmental Fiscal Relations Act 97 of 1997. Government Printer: 
Pretoria.

Republic of South Africa. Municipal Demarcation Act 27 of 1998. Government Printer: Pretoria.

Republic of South Africa. Local Government: Municipal Finance Management Act 56 of 2003. 
Government Printer: Pretoria.

Republic of South Africa. Local Government: Municipal Structures Act 117 of 1998. Government 
Printer: Pretoria.

Republic of South Africa. Local Government: Municipal Systems Act 32 of 2000. Government 
Printer: Pretoria.

Republic of South Africa. Local Government: Municipal Finance Management Act 56 of 2003. 
Government Printer: Pretoria.

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

Republic of South Africa. Local Government Municipal Systems Act 32 of 2000. Government Printer: 
Pretoria.

Republic of South Africa. 2015. Women’s Roundtable: Accelerating Women’s Empowerment and 
Development, through Engendering the National Development Plan and Financing for Gender 
Equality. Parliament: South Africa.

Sarraf, F. 2003. Gender-Responsive Government Budgeting. IMF Working Paper. New York.

Stotsky, J.G. 2007. Budgeting with Women in Mind. Finance and Development. 44(2). June 2007.



Administratio Publica | Vol 26 No 2 June 201842

Walker, M.L. 1930. Municipal Expenditures. Baltimore: John Hopkins Press.

Wildavsky, A. 1964. The Politics of the Budgetary Process. Boston: Little Brown.

AuTHoR’S CoNTACT DETAILS

Prof Gera Ferreira 
Associate Professor 
Department of Public Administration and Management 
UNISA 
Phone: +27(0)12 429 6618 
E-mail: ferregm@unisa.ac.za



Administratio Publica | Vol 26 No 2 June 2018 43

INTRoDuCTIoN

Globally, current societal needs demand that students gain the knowledge, skills, 
understanding and attributes that will equip them to contribute to the workforce 

Knowledge and Skills Required 
by Public Servants in a Fast‑
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ABSTRACT

This article explores scholarly literature and international standards in re-
spect of curricula on Public Administration in order to determine what skills 
and knowledge students should have in order to function adequately in a 
fast-changing world and work environment. Since it is the responsibility 
of inter alia, universities to prepare students for their future work environ-
ment, it is essential that the curricula used remain relevant concerning 
changing needs and expectations. Consequently, it is the aim of this arti-
cle to determine what skills and knowledge should be included in Public 
Administration curricula to prepare students adequately for a fast-changing 
world and work environment. Based on an assessment of literature and 
international standards; this article determines that current curricula on 
Public Administration probably do not provide students with sufficient 
skills and knowledge to meet the requirements of a fast-changing world 
and work environment. The outcomes indicate that communication skills, 
collaborative skills and the ability to work with diverse groups of people in 
multinational and international teams are becoming increasingly important. 
This study contributes to the development of initiatives relating to Public 
Administration curricula to assist students and public servants to be suc-
cessful in their work environment.
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(Barrie 2007). Related to this, Dickinson and Sullivan (2014:3) state that academ-
ics and literature suggest that there will be a significant change in what public 
servants do as demographics shift, new technology emerges and citizens’ expec-
tations change. In addition, aspects such as political turmoil, poor leadership, 
service delivery protests, corruption, refugees and xenophobia attacks, global 
warming, the depletion of natural resources, financial crises, urbanisation and the 
eradication of poverty; affect most governments around the world, including the 
South African government. At the frontline of these challenges are public serv-
ants. According to the Institute of Public Administration in Canada (2015), public 
servants are the face of government. They play an important role in society; they 
should be committed to delivering the best administration possible and providing 
high-quality service, while solving new and challenging problems with integrity.

Public Services International (2015), states that public servants are currently work-
ing in a complex and challenging reality that they should be prepared for. However, 
Raadschelders (2011:916) points out that, in many instances, what universities teach 
Public Administration students in their curriculum changes slowly while the expec-
tations and needs of government change fast. Raadschelders (2011:916) continues 
to state that curricula in the field of Public Administration have not adapted to meet 
the changes, challenges and requirements of the environment that public servants 
have to work in. According to Wessels (2000:315), universities traditionally have the 
role and the function of providing higher education and intellectual preparation for 
students with the aim of preparing them for their future work environment. Linking 
to this, Pauw (1999:10–11) states that it is the duty of a university to provide scientifi-
cally inspired career education to students. A student studying for a career should 
be able to gain knowledge about their field of study and gain the necessary skills 
to be used in practice. This view is supported by Clapper (2012:71), who states that 
tertiary education institutions have a responsibility to prepare and produce gradu-
ates that have the skills and the ability to deal successfully with the challenges they 
will face in their work environment. Thus, in this instance it can be deduced from 
the above authors that they are of the opinion that it is the responsibility of uni-
versities to make sure that the attributes, knowledge and skills that public servants 
require in order to be successful in their future work environment are considered 
in the design of Public Administration curricula. According to Van Jaarsveldt and 
Wessels (2015), a curriculum should provide for the learning of competencies 
needed by a student to participate effectively in the world of work. Therefore, the 
goal of this article is to determine what skills and knowledge should be included in 
Public Administration curricula to prepare students adequately for a fast-changing 
world and work environment.

To achieve this goal, this article will start with an overview of the most recent 
scholarship to provide a theoretical perspective about the concepts of knowl-
edge and skills. This theoretical perspective will help to illustrate the importance 
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of knowledge and skills within the context of higher education. For this article 
knowledge will refer to the information, understanding and skills that a student ac-
quires through education; while skills refer to being highly trained or experienced 
in a field of work with the ability to do something well. Second, the methodol-
ogy used in this article will be explained. The methodology includes the use of 
scholarly literature, for example, books and journal articles, as well as interna-
tional standards for Public Administration education. Third, a description will be 
provided of the complexity in the external environment and the challenges facing 
government from the external environment. Fourth, the skills required by public 
servants in a fast-changing work environment will be determined. Lastly, through 
relevant recommendations, this article will explain what aspects should be in-
cluded in a Public Administration curriculum to prepare Public Administration 
students adequately for a fast-changing world and work environment.

THEoRETICAL PERSPECTIVE oN KNoWLEDGE AND 
SKILLS IN THE CoNTEXT oF HIGHER EDuCATIoN

According to Haider (2003:2) and various other authors (for example, Nelson 
and Winter 1982; Nonaka and Takeuchi 1995; Snowden 1997; Tsoukas and 
Vladimirou 2001; and Kokt 2010) the importance of knowledge and skills in edu-
cation has been discussed and written about extensively. Linking to this Chetty 
(2012:15), states that to be employable a graduate needs specific knowledge 
and skills. Knowledge, according to the Oxford Advanced Learner’s Dictionary 
(2005:821), refers to the information, understanding and skills gained through 
education or experience. According to Kokt (2010:91), knowledge is fundamen-
tal to upholding the development of people and essential for addressing societal 
challenges and needs. Knowledge includes the use of concepts and constructs. 
Knowledge is more than knowing how things work; it is a resource that con-
tributes to the development of the knowledge economy. Tsoukas and Vladimirou 
(2001:973) state that knowledge is the individual capacity to draw a distinction 
within a specific area based on context or theory. Apart from knowledge based 
on theory there is an essential personal element related to knowledge, namely, 
‘tacit knowledge’, according to Polanyi (1966). This refers to knowledge that is in-
tuitive and unarticulated and can be viewed as knowledge that is personal to the 
individual. This is in contrast to explicit knowledge that is related to theories and 
that is learned by an individual or a student. Haider (2003:5) states that regardless 
of the type of knowledge – tacit or explicit knowledge – it is a strategic asset 
that is important for the survival and growth of any organisation, government or 
industry. In terms of higher education, graduates are expected to have three dif-
ferent layers of knowledge, according to Bernstein and Osman (2012:46). These 
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different layers of knowledge include, first, field-specific achievements, which 
include the possession of a body of knowledge and qualities related to a specific 
field of study, for example, Public Administration. Second, graduates should have 
shared achievement that pertains to the possession of more general attributes 
and knowledge that can be found in a specific degree such as a BAdmin degree. 
Lastly, generic achievement is required, which includes general attributes and 
knowledge that graduates should have. This can also be referred to as working 
or functional knowledge that graduates should have when they enter the world 
of work, for example, communication skills, technology skills, being able to work 
in a team, self-efficacy, the ability to find information and the ability to recognise 
problems and to solve them (Griesel and Parker 2009).

Closely related to knowledge, ‘skill’ can be explained as the state of being 
“highly trained or experienced in a field of work, the ability to do something 
well” (Oxford Advanced Learner’s Dictionary 2005:1378). “Skills are abilities that 
are minimally involved with understanding, that are essentially physical and that 
are perfected by practice at the activity itself” (Winch and Gingell 1999:221). 
According to Doyle (2017) and Shuttleworth (2012:245), there are numerous 
definitions of skills by various authors. However, skills can be classified into vo-
cational skills (practical skills that include crafts and trades); higher-order skills 
(thinking skills based on education found in, for example, Bloom’s taxonomy); 
soft skills (personal attributes like the ability to listen, communicate and be asser-
tive); hard skills (relevant to the specific work or job requirement); and meta-skills 
(pragmatic knowledge that applies to a variety of circumstances). According to 
Coetzee (2012:121), knowledge, skills and competence form the foundation of 
personal attributes, for example, values, attitude and behaviour; that will enable 
graduates to be proactive in their chosen career and professional life.

Apart from the importance of having personal attributes to be successful in their 
chosen career Smith, Cronje, Brevis and Vrba (2007:303) state that a graduate needs 
specific abilities. Ability refers to an individual’s capacity to do different tasks in 
the work environment. Ability, according to these authors, consists of two aspects, 
namely, intellectual capacity and physical capacity. Intellectual capacity refers to a 
person’s intellectual capacity, as well as verbal and non-verbal communication. In 
addition, physical ability refers to an individual’s stamina, coordination, strength and 
ability to work for long hours. Associated with individuals’ skills and ability is their 
competency. According to the Oxford Paperback Dictionary (1988:162), the word 
‘competence’ refers to having the ability or authority to do what is required. The 
Department of Public Service and Administration (Public Service Regulations 2001) 
defines competence as “… the blend of knowledge, skills, behavior and aptitude 
that a person can apply in the work environment, which indicates a person’s ability 
to meet the requirements of a specific post”. Competence, therefore, does not refer 
to unique characteristics of an individual worker, but serves as a measure against 



Administratio Publica | Vol 26 No 2 June 2018 47

which individuals may be judged for the purpose of formal or informal evaluation. 
According to Smith et al. (2007:303), competency refers to knowledge, skills and 
value orientation applied in the relevant context, for example, public administra-
tion. The Informal Education homepage (2017) created by George Williams College 
states that competence can be reduced to competencies, that is, a series of activities 
that people should perform and the necessary skills, knowledge and understand-
ing to be effective. Competence is also concerned with what a person can do, for 
example, the skills and knowledge that a graduate possesses to do work success-
fully. However, Holtzhausen (2012:192) points out that over the past two decades, 
knowledge and skills within a higher education context have been renamed to refer 
to a student’s employability. De Beer, Van der Westhuizen, Bekwa and Petersen-
Waughtol (2012:404) describe employability as not only the knowledge and skills 
acquisition to gain employment, but also the continuous updating of skills to en-
sure lifelong progression and fulfilment in the world of work. Graduates should, 
therefore, be prepared adequately for their chosen careers in the world of work 
by acquiring the required knowledge, skills and competence to be employable. 
According to Holtzhausen (2012:193), it is the responsibility of institutions of higher 
education to develop employability in graduates by including the required knowl-
edge and skills in the curriculum of a specific discipline, in this instance, the Public 
Administration curriculum.

METHoDoLoGY

A qualitative research method was used for this study to determine what skills 
and knowledge should be included in Public Administration curricula to prepare 
students adequately for a fast-changing world and work environment. The author 
reviewed a number of sources, including books, articles, international standards, 
online information such as university websites and curriculums that focus on the 
skills required by graduates in the 21st century. This review also assisted to de-
termine the influence of the external environment on the work being done by 
public servants as well as the significance of the concepts ‘knowledge’ and ‘skills’ 
and why these concepts are important within the public service and a higher 
education context. The most relevant literature was identified according to the 
following criteria:

 ● A purposive sample of scholarly literature was selected by searching for litera-
ture that will assist the researcher to answer the research question.

 ● Relevant literature was grouped into three categories namely:
 ● Scholarly views from academics that write extensively on the education, 

knowledge and skills required by Public Administration students or public 
servants.
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 ● International associations that focus on the discipline of Public Administration 
and accredited programmes with the aim of providing quality education to 
students.

 ● Universities that develop Public Administration curricula and are responsi-
ble for the transfer of knowledge and skills to students.

 ● Literature from authors, associations and universities written before 2008 was 
excluded from this research. Literature written after 2008 was included in this 
research, since the author is of the view that the financial crisis that started 
in 2008 had a global impact on the work being done by public and private 
institutions and the skills required by graduates.

 ● The literature that was selected in each of the three categories for this research 
include the following:

Table 1: Selected literature for this research

Category Name Rationale

Authors 

Verhulst (2013)

Verhulst holds a UNESCO chair and is co-founder of 
the governance laboratory at the University of New 
York. He writes extensively on how to create effective 
government. This includes the use of knowledge 
and skills to improve the work of government.

Mau (2015)

Mau graduated from the University of Oxford and 
specialises in public leadership and competencies. 
His article ‘Leadership competencies for a global 
public service’ was used for this research.

Dickson and 
Sullivan (2014)

Dickson and Sullivan conducted interviews with 
government officials on different levels, former public 
servants, community organisations and consulting 
firms to determine the skills and knowledge required 
by public servants. These findings were documented in 
‘Imaging the 21st century Public Service Workforce”. 

International 
association 

International 
Association of 
Schools and Institutes 
of Administration 
(IASIA)

IASIA is situated in Brussels and has 174 members 
across the world, including in South Africa. IASIA 
compiled standards for Public Administration 
education in conjunction with the United Nations 
Department of Economic Affairs (IASIA:2017).

National Association 
of Schools of 
Public Affairs and 
Administration 
(NASPAA)

NASPAA is situated in the United States of America and 
has, to date, accredited Public Administration degrees 
for more than 300 universities in various countries 
by making use of their guidelines and standards for 
Public Administration education (NASPAA:2017).
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Category Name Rationale

Universities 

Melbourne University

According to the World University Rankings (2018) 
Melbourne University is the best university in 
Australia and number 32 in the world. The School 
of Government has done extensive research on the 
21st century public workforce. This university was also 
selected to get an Asian-Pacific perspective concerning 
the knowledge and skills required by public servants.

University of South 
Africa (Unisa)

Unisa was selected since it is the biggest university 
on the African continent and represents students 
from a variety of countries. Unisa was also 
selected to provide an African perspective on the 
knowledge and skills required by graduates. 

Source: (Author’s own representation 2018)

Although the selected literature for this article might be interpreted as a limitation 
due to its size, the author is of the opinion that the selected literature will provide 
the relevant information required to answer the research question.

THE CoMPLEXITY oF THE EXTERNAL ENVIRoNMENT

According to Burke (2017:1) and Minnaar and Bekker (2005:21), the external envi-
ronment refers to the aspects outside an organisation that surround it. The organi-
sation exists to serve the environment. In this instance, the organisation refers to 
the government or the public service that needs to serve the needs of the citizens 
but is constantly influenced by the changes and demands of the external environ-
ment. The Cambridge Dictionary (2017) defines the external environment as the 
conditions and events outside an organisation that affect the way it operates. In 
addition, Van der Walt, Van Niekerk, Doyle, Knipe and Du Toit (2002:91) state 
that the macro or external environment refers to, for example, the political, eco-
nomic, social, cultural, natural, technological and legal aspects outside the scope 
of a public institution that have a direct effect on the institution and the country. 
These aspects also influence everyday life and have a profound impact on the 
way a state will be governed. According to Smith et al. (2007:57), an organisation 
can be seen as a subsystem of its environment. This theory was first developed in 
physics and shows the interdependence between an organisation and its environ-
ment. A system can be explained as a set of interrelated elements that function as 
a whole. Therefore, an organisation, just like a government, can be viewed as a 
system that operates in a specific environment and that has different subsystems. 
Organisations are not self-sufficient, nor are they self-contained. Organisations 
exchange resources with, and are dependent upon, the external environment in 
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which they function. An organisation and the environment therefore depend on 
each other for existence just like a government is dependent on its environment 
for existence. Subsystems in the external environment that have an influence on 
organisations, according to Willyard (2015), Smith et al. (2007:61) and Van der 
Walt et al. (2002:93–103), include the following:

 ● The technological environment, which is responsible for innovation and 
change and the development of new technology, for example, e-government, 
smart phones, new applications, the World Wide Web and Wi-Fi.

 ● The economic environment, which refers to aspects related to inflation, reces-
sion, exchange rates, monetary and fiscal policy; the creation of wealth and 
the use of scarce resources.

 ● The social environment within which people’s lifestyles, habits, values, culture 
and demands on organisations are formed and expressed. This subsystem also 
includes quality of life, social progress and the development of health, security, 
education and employment/unemployment.

 ● The ecological/natural environment, which comprises natural resources and 
relates to aspects such as global warming, industrialisation, natural disasters, 
flora, fauna and minerals, and man-made improvements such as buildings, 
roads and bridges.

 ● The political environment, which refers to the government and its political 
involvement, as well as political leadership, state power, political decisions, 
policies and legislation.

 ● The legal environment, which relates to accountability, ethics, laws, the inter-
national legal system, principles of justice and the International Court of Justice.

 ● The international environment, which includes local and foreign trends and 
events such as international cooperation, the enforcement of power over dif-
ferent states and international relations with organisations such as the United 
Nations.

The interrelatedness of these different subsystems in the external environment can 
lead to increased instability, uncertainty, complexity and unpredictability in or-
ganisations or governments. Therefore, the system becomes increasingly complex 
and unpredictable as the environment within which the system operates changes. 
According to Brevis-Landsberg (2012:173), changes in an organisation’s external 
environment such as a financial crisis, new technology, political and social insta-
bility or changing legislation have an influence on the organisation and should 
be anticipated and managed as far as possible. It is, therefore, important for or-
ganisations as well as governments to understand the environment in which they 
function and to be prepared for any changes and challenges. Minnaar and Bekker 
(2005:23) support this view by stating that in an open systems theory, organisa-
tions exist and function in close and constant interaction with their environment. 
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Organisations receive the resources they require to operate, for example, skills, 
finances, buildings and information; from the external environment. Since the 
citizens being served are also from the external environment, the demands placed 
on organisations are also determined and influenced by the external environment. 
In turn, organisations, just like governments, influence their external environment 
by the services they provide to satisfy the needs, expectations and problems in 
the external environment. The external environment cannot be ignored or under-
estimated, as can be seen in the challenges currently confronting governments 
from the external environment.

Challenges confronting governments from 
the external environment

Since the external environment acts as a driver of change that affects how gov-
ernments function and provide services, it is inevitable that most governments 
at some point will have to adapt to meet the needs and address the challenges 
posed by the external environment. The United Nations Population Fund (UNPF 
2014) states that in the past 20 years the world and the environment external to 
governments have changed significantly and these changes are not just related to 
globalisation and the increased use and development of technology. Challenges 
currently affecting governments, including the South African government, include 
the following:

 ● Youth population: The world currently has the largest generation of young 
people ever. An estimated 43% of the world population is below the age of 
25. This requires of governments to invest more in education and to create 
job opportunities for the youth (UNPF 2014). This is particularly important for 
the South African government, which has to provide quality education, more 
schools, teachers and resources such as books for the increasing number of 
children attending schools. In addition, the country has an estimated 48% of 
citizens between the ages of 18 and 34 who are unemployed (UCT 2017).

 ● Growing economic inequality: Currently, 8% of the world population has 82% 
of global wealth and an estimated billion people continue to live in extreme 
poverty without access to social protection, work opportunities, education or 
health services. According to the Oxfam report (2017), South Africa is one of 
the most unequal societies in the world, with 1% of the population owning 
42% of the total wealth in the country.

 ● Financial crises: The financial crisis that, according to Ergun (2011:131), started 
in 2008 in the United States of America and has since spread to Europe and 
Asia had a negative impact on the income, wealth and living conditions of 
most countries. From a South African point of view, economic growth has 
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slowed down, unemployment has increased and the country’s economic sta-
tus has been downgraded (Mthanti 2017).

 ● Population growth: The world population is estimated to be more than seven 
billion and resources like water and food are becoming increasingly scarce, 
especially when taking climate change, which is associated with droughts and 
floods, into consideration (UNPF 2014). South Africa has been experiencing 
frequent droughts, which have severe ecological and economic consequences 
(Venter 2009). Desertification, soil erosion, reduced vegetation, uncontrolled 
fires and mass migration lead to socio-economic challenges that, in turn, could 
lead to an economic collapse.

 ● Increased urbanisation: The global urban population rose by 1.8 billion be-
tween 1994 and 2014 (UNDP:2015). According to Edmonds (2013), South 
Africa is one of the most urbanised countries on the African continent. An esti-
mated 62% of the population live in cities. This requires of government to plan 
for expanding cities and towns and to provide more opportunities, resources 
and infrastructure in cities where citizens stay close together, sometimes in 
poor and unsafe conditions.

 ● Increased displacement: Record numbers of people are being displaced within 
countries and around the world due to conflict and war (UNPF 2014). The 
increased number of refugees and asylum seekers, especially on the African 
continent, places an additional burden on government resources to assist asy-
lum seekers and refugees. The increased number of asylum seekers and refu-
gees also gives rise to increased numbers of xenophobic attacks. According to 
Mavhinga (2017), xenophobic attacks take place every year in South Africa, 
resulting in the death of foreign nationals. During the xenophobic attacks in 
Durban in 2015, thousands of foreign nationals were displaced and 60 killed.

 ● Crime: Crime affects economies by placing a financial burden on taxpayers 
and governments because of an increased need for police, courts and cor-
rections facilities. Violent crime has a negative impact on communities and 
can result in the movement of people away from crime areas or even the im-
migration of citizens to other countries that are viewed as safe. It is not only 
conventional crime that affects governments and citizens, but also corruption, 
fraud, the mismanagement of resources and cyber-crime (UNPF 2014).

 ● Protests, strikes and industrial action: According to Venter (2016), protests and 
strikes are taking place more regularly in South Africa. These protests and 
strikes, which sometimes result in violence and the destruction of property, 
have a negative effect on government, the economy, the business sector, in-
vestments and employee relationships.

In addition to these aspects that are affecting governments, the United Nations 
Development Programme (UNDP:2015) states that, regardless of the level of 
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development of a country, its government will have to focus on doing more with 
less. Governments should expect uncertain futures and outcomes while dealing 
with continued disruptions and service delivery problems.

Rosenbaum (2015:35) states that governments are expected to function effec-
tively in an environment of rapid change, increasing complexity and ambiguity. 
Therefore, public servants have to take on tasks and solve problems that previ-
ously did not exist. According to Rosenbaum (2015:35), governments and the 
work they have to do will continue to become more complex and demanding, 
and problems will become more difficult to solve. Farazmand (1999:517) sup-
ports this view and points out that public servants are expected to provide more 
efficient services to meet the challenging needs of government. Barber, Cassell, 
Leslie, Ward, Lamy, Martin and Ingebritsen (2007:105) echo this sentiment by stat-
ing public expectations of health care, social policy and education are increasing 
because more is expected of governments and public servants than ever before. 
Public servants have to provide services that in many instances were not required 
previously. In addition, these services are needed instantly for people who might 
not even be citizens of the country that they serve. Consequently, public servants 
are, in effect, required to demonstrate intercultural skills or a number of other 
skills that were previously not required.

KNoWLEDGE AND SKILLS RECoMMENDED 
FoR PuBLIC SERVANTS

Taking into consideration the current external and political environment in an in-
creasingly globalised world, Mau (2015:9) and Dickinson and Sullivan (2014:3, 37) 
state that academics and literature suggest that there will be a significant change 
in the work environment of public servants as demographics shift, new technol-
ogy continues to emerge and citizens’ expectations change. The public service of 
the future might be smaller and expect citizens to do more for themselves as the 
resources of government decrease. Verhulst (2013) supports the views of Mau, 
Dickinson and Sullivan as well as the Melbourne School of Government (2013) 
in stating that a 21st-century public servant requires new skills, given the changes 
and challenges in the broader global environment. According to the Melbourne 
School of Government (2013), globalisation, the movement of people, financial 
crises, the increased need for health care, growing demands and expectations of 
citizens and the proliferation of technology; are some of the aspects that will influ-
ence the work of public servants. In addition, the public service will see a rise in 
the amount of non-routine work and processes that will have to be completed as 
well as an increased amount of teamwork that will require engagement and inter-
action with citizens and co-workers. According to Verhulst (2013), Dickinson and 
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Sullivan (2014:3, 37), Mau (2015:9) and the Melbourne School of Government 
(2013), the skills required by public servants include the following:

 ● Communication skills and the ability to understand what is being communi-
cated to be able to collaborate with international partners

 ● Collaboration skills together with the ability to see the relationships between 
people, departments and organisations

 ● Commercialisation skills to get the best value from public, private and com-
munity sectors

 ● Control to ensure that all internal, legal, financial and democratic standards are 
met with integrity

 ● Decision-making skills and the ability to exercise judgement
 ● Social intelligence to relate to other people and situations as well as employee 

engagement
 ● Adaptive thinking to find new solutions for problems
 ● Cross-cultural competency, intelligence and sensitivity to work in different en-

vironments and with different cultures
 ● Computational thinking to translate large amounts of data into useful concepts
 ● New media and technology literacy and understanding to be able to use tech-

nology for communication and to complete tasks
 ● Transdisciplinary knowledge to be able to solve problems across different 

disciplines
 ● Virtual collaboration skills to work with others in a virtual environment and 

over a virtual distance
 ● Strategic leadership and thinking, political astuteness, change management, 

resource management and innovation
 ● International literacy, to understand a complex global environment and flex-

ibility when working with others
 ● Conceptual skills to see the organisation as a whole and the ability to not sim-

ply react to problems but to work proactively to solve problems

IASIA is an association of organisations and individuals that focuses on Public 
Administration education and training (IASIA 2017). Owing to the importance of 
Public Administration education, IASIA also aims to study issues relevant to the 
public sector, to advance its professional knowledge and expertise and to foster 
international support for Public Administration education, training and manage-
ment (IASIA 2017). According to IASIA (2009), the public seeks high-quality 
public services; therefore, the public sector must be a high-performing institution. 
In order for public servants to perform proficiently, persons working in the public 
sector should have a high level of skills and preparation. IASIA, in collaboration 
with the United Nations Department of Economic Affairs, created standards of 
excellence for Public Administration education and training. These standards 
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recommend that all academic programmes preparing individuals for the public 
sector should meet the following requirements (IASIA 2009):

 ● Include a public sector ethos, public sector skills and an understanding of the 
nature of the public sector by including the ability to deal with complexity and 
flexibility.

 ● Focus on the ability to deal with uncertainty and ambiguity while operating in 
a political environment and building high-performing organisations.

 ● Focus on involving other groups and institutions in society to realise policy 
goals.

 ● Focus on applying life experiences to support academic and training activities.
 ● Include transparency and accountability while recognising global inter - 

dependence.
 ● Instil analytical and critical thinking skills and the importance of lifelong 

learning.
 ● Ensure and create an understanding of internationalisation, globalisation and 

different modes of communication.

Linking to IASIA, NASPAA is an international association and resource for the 
promotion of excellence in education and training for the public service (NASPAA 
2017). NASPAA created its first guidelines and standards for undergraduate de-
gree programmes in Public Administration in the United States of America in 
1976. Since then, the original guidelines have been amended and reviewed a 
number of times, the last time being 2014. To date NASPAA accredited more 
than 300 academic programmes in various countries giving them an international 
platform. The aim of the NASPAA guidelines is to emphasise the importance of 
Public Administration education and to provide high-quality Public Administration 
education that includes the following; knowledge to lay an adequate foundation 
in the subject area that is fundamental to professional education, and preparation 
for a career. According to NASPAA (2014), students should be able to apply their 
knowledge, understanding and abilities in new or unfamiliar environments by 
having the ability to:

 ● lead and manage in public governance
 ● participate in and contribute to policy processes
 ● analyse, synthesise, think critically, solve problems and make decisions
 ● articulate and apply a public service perspective
 ● communicate and interact productively with a diverse and changing workforce 

and citizenry

In an attempt to determine the skills that a graduate in the College of Economic 
and Management Sciences (CEMS) at Unisa should have, a set of graduate skills 
and knowledge was developed relevant to a number of departments in the 
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College, including Public Administration. According to Coetzee (2012:122), the 
outcomes indicated by the South African government as qualities that all South 
African citizens should have are incorporated into the CEMS transferable knowl-
edge, meta-skills and personal attributes framework for students. The framework 
is provided in Table 2.

Table 2: Unisa CEMS skills and personal attributes framework

General skill description Transferable skills and personal attributes 

Interactive skills
Use of language and technology; the ability to communicate 
and interact with others; the ability to understand others 
and to persuade them; and intercultural communication. 

Problem-solving/ 
decision-making skills

Making use of critical reasoning; structuring information 
to enhance understanding of a problem; initiating 
change; ensuring growth in personal and work life; 
solve problems creatively; adding new knowledge and 
insight; and being able to make clear decisions.

Continued learning 
orientation 

Keeping abreast of technical knowledge in the selected 
field of specialisation; always improving knowledge 
and skills; monitoring performance against deadlines; 
following up on goals; and asking for information 
to ensure the successful completion of goals. 

Enterprising skills

Keeping abreast of market trends; having good financial 
awareness; thinking about adding value; functioning 
in an autonomous logical manner; and recognising 
and dealing with organisational and team politics. 

Presenting and applying 
information skills

Presenting verbal and written knowledge, facts, ideas and 
opinions clearly; showing insight; applying information 
to solve problems in one’s work, in the community and 
in life; and being able to consider alternatives. 

Goal-directed behaviour

Setting realistic goals; taking action to achieve goals; 
meeting deadlines; applying effective time management; 
accessing information to solve problems; and being able to 
use technology to find new information to solve problems.

Ethical and responsible 
behaviour

Accepting responsibility for decisions and actions; 
upholding ethical values of a profession, a community 
and a workplace; giving direction to others; motivating 
and empowering others; and acting responsibly.

Analytical skills

Giving clear and accurate explanations, information 
and data; making rational judgements; breaking 
down information into components; seeing the 
relationship between patterns; and drawing insightful 
conclusions from numerical and qualitative data. 

Source: (Adapted from Coetzee 2012:122–125).
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From the above discussion, it can be seen that the different authors, associa-
tions and universities have different views on the knowledge and skills that are 
required by a public servant in a fast-changing world and work environment. 
Table 3 presents a review of the knowledge and skills that the different authors, 
organisations and universities regard as the most important knowledge and skills 
for public servants to have:

Table 3: Knowledge and skills recommended for a public servant

Knowledge and Skills 
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Knowledge/ facts/ information 
management/ thinking skills X X X

Use of new media/ technology (ICT) X X X

Collaborative skills/working with diverse/ 
multinational people/ teamwork X X X X X X X

Lifelong learning X X X

Being cost- effective/ commercial skills/ 
financial awareness X X X X

Intercultural/ global/cross- cultural 
com-petencies/ internationa-lisation/
globa-lisation

X X X X X X

Critical/ strategic thinking + leadership X X X

Policy planning + knowledge X X X

Resource management X

Innovation/ creativity X X

Change management X

Political astuteness X X

Communica-tion skills (verbal + written) X X X X X X X

Integrity/ insight/social intelligence/ 
empathy X X X X
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Knowledge and Skills 
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Decision-making/ making judgements X X X

Analytical skills X X

People management X X X

Solving problems/new solutions/ dealing 
with uncertainty/ complexity X X X X X X

Control/ organisation building X X X

Trans-disciplinary knowledge X X

Flexibility X X

Working at a distance/ working with 
international partners X X X

Adaptive/ critical thinking X X

Transparency and accountability X

Understand public service ethos X X

Goal/ performance oriented X X

Deadline/ time management X

Ethical/ responsible behaviour X

Source: (Author’s own representation 2018)

From Table 3 it can be seen that all the authors, associations and universities agree 
that public servants should have communication skills (written and verbal) and col-
laborative skills that allow them to work with diverse groups and in multinational 
teams. This indicates the importance of public servants being able to communicate 
with different people from different cultures and backgrounds to be able to do their 
work properly in a fast-changing world and work environment. This also includes 
the importance of public servants being able to work in teams and to communicate 
in a team setting to be able to get work or projects completed. There was agree-
ment among five of the seven authors, associations and universities reviewed that 
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knowledge of internationalisation, globalisation and a global perspective, as well 
as the ability to solve problems, find new solutions and deal with uncertainty and 
complexity is important. The skills viewed as important for public servants to have 
could be linked to the increased movement of people across borders, a mobile 
population that moves around to find better opportunities, urbanisation and work-
ing with foreigners as well as having to find new solutions for problems.

Given the current complex environment that governments function in, it is 
important to strengthen public sector capacity to address new and unforeseen 
challenges, according to Bertucci (2006:4). This view is supported by Rosenbaum 
(2011:160), who states that in view of the complex political, economic and so-
cial environment and the complex challenges confronting governments, educa-
tion and training programmes should be developed to enable public servants to 
perform their work effectively in the turbulent, fast-changing environment that is 
likely to characterise the public service over the next decades.

As far as these skills are linked to the study of Public Administration, 
Raadschelders (2011:916) states that Public Administration as a field of study has to 
provide an understanding of the complex social problems confronting public ser-
vants and political office-bearers. Raadschelders (2011:917) continues to say that the 
study of Public Administration should serve both the practitioner and the academic, 
drawing from various sources within and outside academic to be able to advance 
the understanding of government in society and to develop public servants that are 
sensitive and ready to comprehend problems and threats in their social environment. 
Raadschelders (2011:921) concludes that the curricula on Public Administration have 
not caught up to the social challenges and requirements facing public servants. It can, 
therefore, be deduced that a curriculum on Public Administration should include 
aspects related to working collaboratively in teams with other students, especially 
students from different backgrounds, since this will help students to be prepared for 
a future work environment that will focus on teamwork and working with colleagues 
and citizens from different cultures and backgrounds. Cultural sensitisation that 
includes the capacity to understand different cultures is required. A curriculum on 
Public Administration should also include aspects that will help students to under-
stand the importance of communication. Being able to communicate properly both 
verbally and in writing and by using technology for communication will continue 
to be an important aspect of the work that has to be done by public servants. In 
addition, a curriculum on Public Administration should include aspects focused on 
internationalisation and globalisation, since students should be aware of international 
aspects, for example, conflicts, droughts, climate change, a scarcity of resources and 
the impact of globalisation on the work that they are or will be doing. Consequently, 
Public Administration students should not just focus on problems in their local en-
vironment, but should also be made aware of the impact that the international and 
external environment could have on their work environment.
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From Table 3 it can also be seen that skills such as resource management, 
change management, transdisciplinary knowledge, transparency and accountabil-
ity, deadline and time management and ethical and responsible behaviour; were 
viewed as less important by all the authors, associations and universities reviewed. 
Interestingly, only Unisa saw time management, ethics and responsible behaviour as 
important knowledge and skills that graduates should have. This might be due to the 
problems relating to corruption that are being experienced in South Africa.

CoNCLuSIoN

The researcher started this article by asking what knowledge and skills are re-
quired by public servants in a fast-changing world and work environment that 
should be included in Public Administration curricula. In order to answer this 
question, the researcher proceeded to review literature from various authors, as-
sociations and universities who have written about skills, knowledge and the work 
that has to be undertaken by public servants. In this article, the researcher first 
set out to explain what is meant by knowledge and skills, and then determined 
what is meant by a fast-changing world and work environment. It was found that 
changes in the external environment such as financial crises, new technology, 
social instability, conflict and globalisation; influence the work of public servants. 
In most instances, these changes are unpredictable and cannot be ignored since 
they could lead to instability, uncertainty, complexity and unpredictability. It was 
stated that since public servants are at the forefront of working with these chal-
lenges, they require the necessary skills and knowledge to do so. The researcher 
determined that public servants should have communication and collaborative 
skills for working in multinational teams, allowing them to work with diverse 
groups of colleagues and citizens. In addition, the researcher determined that 
most of the authors, associations and universities agree that in a fast-changing 
world and work environment, it is important for public servants to have cultural 
knowledge and skills, to be able to work in teams and to have an international 
perspective. Further research can be undertaken on this topic to determine how 
many of the Public Administration departments at South African universities cur-
rently include these aspects in their curricula.
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ABSTRACT

The primary focus of this article is to highlight and build on some of the key 
variables that affect policy implementation. This study does not set out to 
oversimplify the complex nature of policy implementation. Rather, it aims to 
bring attention to the key variables that affect the implementation process 
and provide policymakers with the tools to adapt to challenges of poor 
implementation. These interlinked variables, previously five (Brynard’s 5-C 
protocol) and now broadened to seven (7-C protocol) refers to the Content, 
Context, Capacity, Commitment, Clients and Coalitions, Communication and 
Coordination of policy which is used as the tool through which a successful 
implementation evaluation framework can be developed. The example of the 
“Integrated Metropolitan Environmental Policy” of the City of Cape Town is 
evaluated against these seven variables. Evaluating environmental manage-
ment policies against these variables is crucial for an understanding of the 
complexity of implementation issues and adapting to them in the future, in 
order to further the goals of sustainable environmental governance. The eval-
uation of the implementation process of the policy against the 7-C protocol 
indicated that there is a weak culture of consultation within the city service 
delivery areas concerning the Integrated Metropolitan Environmental Policy 
and its Environmental Agenda targets. There is also a lack of monitoring and 
evaluation tools and indicators in place in order to report, review and re-
draft environmental programmes, strategies and policy. Inevitably, the critical 
analysis of the data yielded using the 7-C protocol variables shows that there 
are certain challenges facing the City in coordinating the implementation of 
the Integrated Metropolitan Environmental Policy. Furthermore, this article 
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INTRoDuCTIoN

The literature on public policy, specifically “policy implementation”, is plentiful, 
and implementation scholars (Brynard 2005; Brynard & De Coning 2006; Dye 
1995; O’Toole 2000; Schofield & Sausman 2004) have provided ground-breaking 
work on the complexities of policy implementation. Yet there is still a gap be-
tween policy formulation and policy implementation, policymaking and service 
delivery. This is also referred to as the “policy gap”. A policy gap can be defined 
as that which transpires in an implementation process between policy expecta-
tions and perceived results (Brynard, Cloete & de Coning 2011:137). According 
to Brynard (2005:649), South Africa has shifted from policy formulation towards 
an era of policy implementation but, with the dawning of the implementation 
phase of policy, more policy gaps have manifested. For the purpose of this article, 
the 7-C protocol will be used as a critical tool against which the implementation 
of the “Integrated Metropolitan Environmental Policy” (hereafter referred to as 
IMEP) of the City of Cape Town, will be assessed. As a starting point, this article 
will explore the scholarly discourse on implementation in an attempt to consider 
and summarise specific contributions made by a select number of scholars in 
the field of policy implementation. It is also in this context that the accumulated 
scholarly thinking on the subject of implementation was used by Brynard in order 
to develop his initial 5-C protocol model, which has now developed into the 7-C 
protocol. This protocol will thus be used to assess the implementation of IMEP 
and to provide recommendations.

THE DISCouRSE oN PuBLIC PoLICY

Scholarly discourse on the process of policy implementation has seen tremendous 
growth since the 1970s, starting with Jeffrey Pressman and Aaron Wildavsky’s pio-
neering work on policy implementation in 1973. In 1973 Pressman and Wildavsky 
determined that policy implementation was a topic much discussed but para-
doxically, not comprehensively studied. Shapiro (1978:29) notes, that in Pressman 
and Wildavksy’s assessment of relevant writings on policy implementation, the 

examines the notion of adaptive management as a tool that can be used, 
together with the 7–C protocol, in improving policy implementation through 
following the cyclical process of planning, implementing, observing, reflect-
ing, re-planning, further implementation, observing and reflecting again.
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two scholars concluded that, out of the literature they analysed, only Martha 
Derthick’s ‘New Towns in Town’, gave an in-depth analysis of the implementation 
process at the time.

Shapiro (1978:29), in her doctoral thesis published in 1978, was critical of the 
findings made by Pressman and Wildavsky. According to Shapiro (as quoted in 
Mnculwane 2008:17), the literature survey that the two scholars conducted was 
based on finding words such as ‘implementation’ or any other reasonable syn-
onyms including ‘administration’, ‘application’ or ‘execution’ in the titles searched. 
The criteria was perhaps too capricious, since a number of policy studies deal 
with the difficulties of implementation without specifically referring to the word 
‘implementation’ or any synonyms in their titles. Shapiro is not the only scholar 
who has been critical of the controversial claim that implementation studies es-
sentially emerged with the publication of such work as that by Pressman and 
Wildavsky. Hill and Huppe (2002:18–19) argue that implementation has always 
been a central theme in policy studies. They emphasise the remarks made by 
Shapiro that the rarely used word ‘implementation’ in policy studies contributes 
to the findings reached by Pressman and Wildavsky in 1973. Nevertheless, there 
is still an argument that can be made in favour of Pressman and Wildavksy, to the 
extent that contemporary discussion on implementation at the time was failing to 
yield a well-developed theory of policy implementation, therefore their observa-
tion can still be considered reasonable and legitimate.

The evolution of policy implementation over the years has still not yielded a 
comprehensive theory of implementation with an inherent ability to command 
consensus from a wider front. It is therefore crucial that the concept of implemen-
tation be broadened to encompass the idea of what it should and/or should not 
be, in order to understand distinct approaches to the study of policy implementa-
tion, with reference to this research.

According to the Oxford Dictionary (Stevenson 2010), the word ‘implementa-
tion’ refers to the act of implementing, or putting into effect. Henry (2001:295) 
defines implementation as the execution and delivery of policies by organisations 
or arrangements among institutions. Mazmanian and Sabatier (1983:20) define 
implementation in the realm of public policy- making as follows:

“Implementation is the carrying out of a basic policy decision, usually incorpo-
rated in a statute, but which can also take the form of important executive orders 
and court decisions. Ideally that decision identifies the problems and stipulates 
the objectives to be pursued and in a variety of ways, structures the implementa-
tion process. The process normally runs through a number of stages beginning 
with the passage from the original statute, followed by policy outputs (decisions) 
of the implementing agencies, the compliance of target groups with those deci-
sions, the actual impact of agency decisions and finally important revisions in the 
basic structures”.
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From a South African perspective, Brynard and De Coning (2006:180) pos-
tulate that public policy implementation should be viewed as a multifaceted 
concept, which is attempted at various levels of government and pursued in 
conjunction with civil society, the private sector and non-governmental organisa-
tions (NGOs). These definitions of policy implementation assist an understanding 
of the complex nature of translating policy into practice and, more importantly, 
evaluating the implementation path that reinforces the foundation of the origins of 
policy implementation.

SEARCHING FoR A WELL‑DEVELoPED 
IMPLEMENTATIoN THEoRY

Brynard (2005:652) notes a realisation by academics that there was an absence of 
(and need for) causal understanding, conceptual models, analytical approaches 
and predictive and explanatory theories, which led to the third generation of think-
ing on implementation. The first generation of scholars on the subject focused on 
how a single decision from the top was carried out either at a single location or at 
numerous sites (Goggin, Bowman, Lester & O’Toole 1990:13). This early genera-
tion (classical ‘top-down’ approach) views administration as a rational machine-
like system, where policy decisions are made at the top and filter through the 
organisation down to the bottom where they are implemented by committed and 
competent agencies/agents without any question of the process or the goals to be 
achieved. Lindblom (1979) (as cited in Brynard 2005:652) states that the limitations 
of the classical ‘top-down’ approach began to be underlined during the post-World 
War II period as it became increasingly apparent that public policy worked less as 
an orderly and efficient machine and more as a process of muddling through. The 
first generation was therefore criticised for underestimating the complex nature of 
implementation. As a result, the second generation set out to record the magnitude 
of this complexity through detailed empirical studies. The second generation of 
implementation scholars was focused on specifically analysing and describing the 
relationship between policy and practice (Paudel 2009:39). These scholars pro-
duced a number of central lessons for policy, practice and analyses; including, 
for example, policy not always being able to mandate what matters to outcomes 
at local level and that effective implementation requires a balance between pres-
sure and support (McLaughlin, 1987, as cited in Paudel 2009:39). Mnculwane 
(2008:27) notes that the second generation conceived of policy implementation as 
being a complex political process that involved, among other things, negotiation, 
persuasion, coordination and bargaining.

The second generation of scholarly thinking was followed by a new approach 
to policy implementation, which would be known as ‘bottom-up’ policymaking. 
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The ‘bottom-up’ approach was in direct contrast to the ‘top-down’ approach. 
Implementers of the bottom-up approach, also known as street level bureaucrats 
(Brodkin 2000), wanted to achieve greater allegiance between policymaking 
and policy delivery. Street level bureaucrats are those agents on the ground that 
implement policies at the point of contact with the policies’ target population, 
such as teachers, social workers and police officers, among others. For them 
(bottom-uppers), policy is dependent on the interaction between actors at local 
level with the aim of explaining what happens when policies are implemented 
(Brynard 2007b:37).

The ‘bottom-up’ approach, just like the ‘top-down’ approach, is not without 
its criticism. Paul Sabatier argues that the bottom-up approach places too much 
emphasis on the ability of street level bureaucrats to frustrate the goals of the 
top policymakers. He also argues that the approach fails to take into account the 
power differences of the various target groups. Birkland (2001:270) notes that the 
bottom-up approach assumes that the stakeholder groups are always active par-
ticipants in the implementation process, but this is not always the case.

The fundamental difference between ‘top-down’ and ‘bottom-up’ approaches 
to implementation is that the one is concerned with compliance while the latter 
is concerned with how conflict can be alleviated by bargaining and compromise. 
The difference between these two schools of thought led to a new generation of 
thinking on implementation, which came to be known as the ‘third generation’. 
Calista (1994), (as cited in Mthethwa 2012:39), notes that democratic policy sys-
tems tend to move away from the traditional top-down or bottom-up approaches, 
towards a more centrist approach, emphasising the importance of the manner in 
which different role players influence the policy to be implemented. Third genera-
tion studies focused on the implementation process itself rather than on reasons 
why implementation fails (second generation).

The third generation of implementation analysis also brought with it new ap-
proaches, such as the evolutionary and bargaining models. These approaches 
view policy implementation as a process of negotiation, exchange and bargaining 
between interest groups, and policy is viewed as part of an ongoing process of 
compromise and bargaining, with input from the top and innovation from the 
bottom (Jordan 1995:15). Mthethwa (2012:39) notes that the aim of this approach 
is to explain how policy is observed as the product of bargaining and negotiation 
between different interests. These approaches reflect influences from both the 
‘top-down’ and ‘bottom-up’ approaches. In the implementation process policy-
makers can choose to use components from all or some of the above-mentioned 
approaches, depending on which of these suit the needs of the policy at hand.

The third generation of implementation analysis and its accompanying ap-
proaches to implementation are seen as an alternative to the linear model. The 
method of studying implementation as a process in and of itself resulted in a more 



Administratio Publica | Vol 26 No 2 June 201870

realistic representation of implementation and came to be known as the interac-
tive model (Dye 1995; Grindle & Thomas 1991). Figure 1 illustrates this model:

In the interactive model, an effort to alter the current situation through policy 
upsets an existing equilibrium, and prompts a reaction or response from those 
who will be affected by the changes, as well as the stakeholders and, from time to 
time, the actors. The model explains that the response from the various stakehold-
ers may occur at any point along the process. In comparison to the linear model, 
the interactive model sees policy implementation as a process of decision-making 
and implementation. Interaction decides whether implementation will continue; 
return to the agenda or to any point on the model, depending on where conflict 
arises. In most cases, some items on the agenda are acted upon, but many are 
not, because of the perceptions, preferences and actions of policymakers and 
their understanding of the political and economic environment.

Figure 1: Interactive Model of Implementation

Source: (Brynard 2007b:37)
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The implementation process requires financial, managerial, technical and po-
litical resources. It is therefore critically important to protect against those oppos-
ing policy change and blocking access to these essential resources. The process 
underscores the fact that policy outcomes are at times very different from what 
policymakers may have conceived, due to the process of change and conflict 
that transpires during the implementation stage. The next section will specifically 
examine the more detailed variables that have a direct effect on implementation.

CRITICAL VARIABLES THAT SHAPE THE PRoCESS 
oF PoLICY IMPLEMENTATIoN

Van Meter and Van Horn (1975) view policy implementation as a complex politi-
cal process. They developed a model that postulates six variables that can shape 
the process of policy implementation. The first variable is concerned with the 
relevance of the standards and objectives that are set by policy. The second asks 
whether the relevant resources have been made available for implementation. 
The third variable relates to interorganisational communication and administration 
activities. The fourth variable examines the characteristics of the implementing 
agencies, while the fifth variable relates to the social, economic, and political en-
vironment affecting the implementing organisation. The last variable refers to the 
nature of the implementers carrying out policy decisions (Hill & Hupe 2002:44).

Edwards and Sharkansky (1978) developed a model for implementation based 
on their literature, which seeks to answer two overarching questions, namely 
“what are the primary obstacles to successful policy implementation?” and “what 
are the preconditions for successful policy implementation?” They identified four 
variables that shape policy implementation: communication, resources, disposi-
tion, and bureaucratic structures (Brynard & De Coning 2006:189).

Mazmanian and Sabatier (1981) postulate 16 variables that have an effect on 
policy implementation, which they have grouped into three overarching categories:

 ● The degree to which problems can be tracked: “Some social, economic and 
political problems are simply much easier to deal with than others”.

 ● The capability of policy decisions to effectively structure implementation: 
“Original policy makers can substantially affect the attainment of legal objec-
tives by utilising the levers at their disposal”.

 ● Non-statuary variables affecting implementation: “Implementation also has an 
inherent political dynamism of its own”.

Smith (1973:200) highlights the complexities of policy implementation in devel-
oping countries, implying that policy implementation in industrialised societies is 
less complex than in the developing world. He describes policy implementation 
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as a continuous process with no end or end product. Smith developed a model 
that is known as the ‘tension generating matrix’, which consists of four variables 
that can have an effect on implementation:

 ● The target group that the policy is focused on to change its behaviour.
 ● The implementing organisation’s capacity, structure and leadership qualities.
 ● The environmental factors that can constrain policy implementation.
 ● The ideal policy patterns of interaction that the policy wants to induce (Smith 

1973:200).

The findings from analytical research on public policy implementation prove 
that scholarly thinking on the subject shows it to be diverse, broad and complex. 
Although scholars have different models with different variables affecting the 
way in which implementation is shaped, there are a few variables on which they 
agree. Table 1 illustrates those scholars of policy studies who consider the same 
variables crucial to effective implementation.

Table 1:  Scholars of policy studies who consider the same variables crucial to 
effective implementation

Variables This or a Related Variable is also Considered Vital by:

Content 

Lowi (1963; 1972); Smith (1973)
Van Meter & Van Horn (1975)
Rein & Rabinowitz (1978)
Barret & Fudge (1981)

Mazmanian & Sabatier (1983)
Sabatier (1986)
Elmore (1985)
Linder & Peters (1987)

Context 
Smith (1973); Berman (1978)
Van Meter & Van Horn (1975)
Scharpf (1978)

Grindle (1980); Warwick (1982)
O’Toole (1986); Migdal (1988)

Commitment Pressman & Wildavsky (1973)
Van Meter & Van Horn (1975)

Berman (1978)

Clients/Coalitions 
Pressman & Wildavsky (1973)
Berman (1978); Lipsky (1978; 1980)
Rein & Rabinowitz (1978)

Barret & Fudge (1981)
Warwick (1982)
Sabatier (1986)

Capacity O’Toole (1986); Cloete (1999)
World Bank (1997)

Root (1996); Leipziger (1997)
Campos & Root (1996)

Communication
Burger (2015:30)
Brynard (2005:21)
Bouah (2016:132)

Coordination

Burger (2015:94)
Panday (2007:241)
Mnculwane (2008)
Bouah (2016:132)

Source: (Adapted from Najam 1995:37)
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THE 7‑C PRoToCoL: CRITICAL VARIABLES 
FoR STuDYING IMPLEMENTATIoN

Table 1 shows seven critical variables on which most policy implementation 
scholars agree, whether they are using the top-down or bottom-up approach, 
working in different political systems, or working on differing issues (Brynard & 
De Coning 2006:196). Brynard (2005:16–21) initially proposed the 5-C proto-
col (now the 7-C protocol), which can be used as a way of understanding and 
making sense of the complex nature of implementation. This protocol provides 
a cross-cutting approach to understanding the complexities associated with 
policy implementation, due to the fact that it is informed by the practical find-
ings of policy scholars, and the South African policy context in particular. The 
7-C protocol model consists of the following variables:

 ● Content
 ● Context
 ● Capacity
 ● Commitment
 ● Clients and coalitions
 ● Communication
 ● Coordination

Content

Policy can be viewed as distributive, regulatory or redistributive (Lowi 1963). 
Distributive policies seek to create general welfare in society. Regulatory policies 
create rules of conduct with sanctions for those that fail to comply; while redis-
tributive policies set out to change the allocation of power and/or wealth of a spe-
cific group at the expense of another. Policy as ‘content’ is a function of the level 
and type of coercion exerted by government. Brynard (2000:180) quotes policy 
implementation scholars such as Smith (1973) and Van Meter and Van Horn 
(1975), who suggest that, “the content of policy is not only important in the means 
it employs to achieve its ends, but also its determination of the ends themselves 
and how it chooses the specific means to reach those ends”. Najam (1995:39) 
highlights three important elements from Pressman and Wildavsky’s (1973: xv) 
work on implementation and policy as ‘content’. These three elements include (a) 
what the policy sets out to do – the aims of the project; (b) how it problematises 
the issue it sets out to solve; (c) how it aims to address the perceived problem – 
the choice of methods to be used.

It is important to note that the three elements mentioned above are not only 
important for the ways in which they affect policy content and the process 
of implementation, but also for the manner in which they affect the other six 
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variables still to be discussed. For example, Rein and Rabinovitz (1978), and 
Van Meter and Van Horn (as quoted by Najam 1995:40) state that the goals 
set out by policy will likely have a direct impact on both the commitment of 
those implementing the policy and the characteristics of the actor coalitions 
supporting or opposing particular policies. It can then be assumed that a greater 
goal consensus among the different role players will lead to greater commitment 
and more supportive clients and coalitions. Furthermore, distributive, regulatory 
and redistributive policies call for different types and levels of implementation 
contexts and capacity and, as a result, are likely to produce different types of 
implementer commitment and supportive clients and coalitions (Grindle 1980; 
Hargrove 1983). Content entails goal setting, policy and strategy and pro-
gramme management.

Context

Implementation scholars typically agree that a ‘context free’ theory of imple-
mentation is not likely to create powerful explanations or accurate predictions 
(Berman 1980:206). The emphasis is on the institutional context of the politi-
cal, legal, social and environmental realities of the system (Brynard 2000:180). 
O’Toole (1986:202) writes that “the field of implementation studies has yet to 
address, as part of its research strategy, the challenge of contextuality, beyond 
fairly empty injunctions for policy makers, implementers and researchers, to pay 
attention to social, economic, political and legal setting”. Warwick (1982:182) 
notes that “the most common difference between programmes that are carried 
out and those that fail is that the former links policy intentions to environmental 
realities, whereas the latter proceeds as if the environment were either invariant 
or irrelevant”.

The emphasis here is on the institutional context, whose own environment is 
moulded by the larger context of economic, social, legal and political realities in 
which it finds itself. To provide an expansive understanding of implementation, 
the following three actions related to ‘institutional context’ have to be performed 
within an institution. The first is identifying the core institutional actors influenc-
ing, or being influenced by, the process of implementation. The second is tracing 
the interest and power relationships within, and between the relevant institutions. 
Lastly, recognising those institutional characteristics as influenced by the over-
arching structure of social, economic, political and legal settings in which they 
function (Najam 1995:42). The crucial contribution of ‘context’ as a variable is 
that it identifies key institutional players, conflicts within and between relevant 
institutions, and the dynamic and evolving relationship between the goals of 
the policy in question and of the agencies responsible for implementing them. 
The concern in this study is understanding the manner in which the institutional 
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context impacts the implementation process, specifically via the institutional 
corridor through which implementation must pass. The question is whether the 
Environmental Resource Management Department (ERMD) has taken the social, 
economic, political, environmental and legal realities into account in its imple-
mentation strategy.

Commitment

Warwick (1982:135) notes that, “effective and efficient bureaucratic struc-
tures may be in place trying to implement policy, but without commitment 
from those role players responsible for implementation, nothing will happen”. 
Brynard (2000:181) also emphasises this point by suggesting that commitment 
is required at all levels of the policy implementation process, from state level 
down to street level bureaucrats. Furthermore, he believes that commitment 
influences, and is in turn influenced by, all seven variables associated with the 
7-C protocol. This variable is most often associated with both the top-down 
and bottom-up perspectives and is seen as being critical to the effectiveness 
of policy implementation. The top-down perspective views ‘commitment’ as 
being produced primarily by the policy content and capacity, both of which can 
supposedly be controlled from the top. Van Meter and Van Horn (1975:475) 
note that when implementers lack commitment, a top-down perspective might 
attempt to regulate discretion by trying to change the standard operating proce-
dures (context); influence implementer disposition through providing more re-
sources (capacity); or designing more rigid evaluation routines within the policy 
(context). Warwick (1982:135) states that it is important to remember that, “the 
true test of commitment is not whether implementers execute a policy when 
their superiors force them to, but whether they carry out a policy when they 
have the option of not doing so”.

On the other hand, a bottom-up perspective, as stated by Najam (1995:48), 
might attempt to view implementer commitment, in conjunction with indica-
tions from clients and coalitions, as a basis for inspiring adaptive redesign of the 
policy at street level. This would also entail the changing of content, capacity, 
and institutional context, but will do so in response, rather than in retaliation, to 
implementer commitment.

Capacity

The variable of ‘capacity’ in the literature of implementation has been viewed 
as an anomaly in relation to the other six variables. This is because ‘capac-
ity’ has to do with the allocation of resources needed to successfully achieve 
implementation. However, it is important to note that provision of the necessary 
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resources is by no means a simple matter; in fact, just knowing what the neces-
sary resources are can be a non-trivial problem in itself. Brynard & De Coning 
(2006:199) note that capacity in the public sector refers to the structural, cul-
tural and functional ability to implement the policy objectives of government. 
The resources required for this capacity are both tangible (financial, human and 
technological) and intangible (leadership, endurance and motivation). Grindle 
(as quoted in Brynard, et al. 2011:148) states that the economic, technological, 
administrative, political, cultural and social spheres within which action is taken 
should also be conducive and sympathetic to successful implementation. These 
statements reflect the importance of adequate capacity building within institu-
tions to ensure that they have the means to efficiently and effectively improve 
implementation.

Capacity also affects and is affected by the other six variables mentioned 
in this section. This is, in particular, the case between content and capacity, in 
that the two will in essence define and redefine each other. Najam (1995:51) 
notes that standard operating procedures (content) are more likely to determine 
which form of capacity provision is most appropriate to which agency, just as 
the provision of certain forms of capacity (resources) may themselves reshape 
standard operating procedures. Brynard, et al. (2011:148) state that the capac-
ity that is required to drive policy implementation is no longer solely credited 
to government departments. There is greater pressure than ever for quick and 
reliable delivery of public services that necessitate the use of various modes 
of service delivery in this sector. Canadians use the term ‘alternative service 
delivery mechanisms’ to describe this approach. Examples of ‘alternative service 
delivery mechanisms’ being used in government settings are: decentralisation, 
corporatisation, joint ventures, partnerships, outsourcing, privatisation, assis-
tance, and regulation.

In assessing the IMEP, it is vital to determine whether sufficient or adequate re-
sources, implementation tools, skills, and controlling mechanisms of an oversight 
and coordinating manner have been provided to ensure that successful imple-
mentation is carried out.

Clients and coalitions

The variables discussed thus far have focused almost completely on govern-
ment/bureaucratic mechanisms for delivering policy. Implementation scholars 
have come to realise that the effectiveness of any policy implementation pro-
cess depends equally on those target groups to whom the policy is delivered. 
Furthermore, clients are not the only non-state actors who can affect implementa-
tion. Coalitions of interest groups and opinion leaders can be equally influential. 
Rein and Rabinovitz (1978:314) emphasise this point when they state that, “a 
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power shift among the different outside interest groups produces a correspond-
ing shift in the implementation process”. Elmore (1979:610) considers the find-
ing that policy implementation is in some way affected by the formation of local 
coalitions, which are themselves affected by the policy, to be one of the “most 
robust” findings of implementation research. Brynard (2000:185–186) notes that 
government should identify those stakeholders who can have a real impact on 
the policy implementation process. Identifying these stakeholders can hold chal-
lenges. There is the risk of limiting the scope of inquiry, which can leave out key 
actors, while there is also the risk of involving too many actors, through which 
any exploratory investigation becomes unmanageable. It is therefore of critical 
importance to ensure that the key stakeholders, rather than all possible actors, 
have been identified.

As with the other six variables discussed in this section, clients and coalitions 
will influence, and in turn be influenced by, other variables. Warwick (1982:189–
190) notes that, “the transactions most vital to implementation are those between 
the programmes and the clients”. He goes on to add that “a programme’s treat-
ment of its clients and client reaction to the programme are interconnected, but 
not in any simple or deterministic fashion” (Warwick 1982:176). It is evident that 
this interconnectedness moves through the web-like maze that links all seven 
variables in the 7-C protocol.

Communication

In addition to Brynard’s original 5-C protocol, communication is seen as a critical 
variable for implementation, and is today regarded as making up the sixth C of 
implementation (Burger 2015:30). Brynard (2005:21) notes that it could be argued 
that “communication” has always been a part of all the above-mentioned vari-
ables, but it is important to single it out as a variable in its own right. For example, 
a rich cultural country such as South Africa, which has 11 official languages, 
underscores the importance of communication as a critical variable to policy im-
plementation and indeed successful implementation. The basic proposition, that 
communication structures are central to implementation, finds its support in the 
literature on organisational sociology (Wunderlich 2012:489). Better public policy 
communication contributes to transparency and good governance in terms of 
increasing stakeholder engagement, which could directly enhance organisational 
legitimacy. Policy formulation and implementation have already been moving 
towards greater stakeholder engagement, specifically due to the fact that when 
stakeholders are part of the decision-making process, they are more inclined to 
act in accordance with the decision that was reached. Policy and communication 
are therefore mutually dependent in nature. In contrast, then, when there is a 
lack of communication surrounding policy measures (content) there tends to be 
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disapproval and resistance to change from those stakeholders (clients) for whom 
the policy is intended.

Coordination – the final C

In his research on implementation, Burger (2015:94) notes that effective co-
ordination plays a critical part in successful implementation, therefore it can 
be argued that coordination can be viewed as the seventh critical variable to 
Brynard’s protocol. According to the Shorter Oxford English dictionary, coordi-
nation means the “action of coordinating; harmonious combination of agents 
and functions towards the production of a result” (Panday 2007:241). This 
variable relates to assessing intra- and inter-organisational coordination and 
cooperation in policy implementation. Intra-organisational coordination refers 
to the working relationship among departments and agencies within the same 
organisation, whereas inter-organisational coordination refers to the working 
relationship among various organisations such as, for example, coordination 
between government, NGOs and donors (Robinson, Hewitt & Harris 2000). 
As is the case with the seven critical variables discussed earlier, coordination 
will affect and be affected by all of them. Mintzberg (1979) argues that, when 
institutions graduate from simple to complex and from stable to dynamic, there 
is a need for different modes of coordination, which can be achieved through 
mutual adjustment, direct supervision, standardisation of outputs and standardi-
sation of work.

Mutual adjustment achieves coordination through the simple process of 
communication. Direct supervision achieves coordination by encouraging indi-
viduals to take responsibility for the work of others (Commitment). Work stan-
dardisation achieves coordination when the content of the work is specified or 
programmed (Content). Outputs are standardised when the results of the work, 
for example the dimensions of the product or the performance, are specified 
(Content). Skills are standardised when the kind of training required to perform 
the work, is specified (Capacity). O’Toole and Montjoy (1984:492) emphasise 
this point by stating that converting policy intention (Content) into action, re-
quires those charged with execution (Commitment) to cooperate (Coordinate) 
towards the achievement of the policy. A lack of coordination in organisations, 
therefore, takes place when there is a lack of communication, commitment and 
content in policy implementation.

The 7-C protocol discussed above is used in this study as a useful vehicle 
for understanding the complexities of policy implementation. Literature and 
practice on the subject have shown that the seven variables are likely to act to-
gether, often simultaneously, with change in any one variable producing change 
in the others.
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ADAPTIVE MANAGEMENT IN PoLICY IMPLEMENTATIoN

Owing to the increasing complexity and uncertainty around implementation, 
combined with the complex interactions between the critical variables, im-
plementation studies have greater interest in the concept of adaptive manage-
ment. Stankey and Allen (2009:5) note, with input drawn from scholars such 
as Holling (1978) and Walters (1986), that the interest in adaptive management 
can be traced back to the mid-1970s, when it was recognised that the very pro-
cess of formulating and implementing policy could be the source of increased 
knowledge and understanding, which could be used to inform policy action in 
the future. Lee (1993) notes that, in its simplest sense, adaptive management 
advocates argue that “policies are experiments; learn from them!” This notion 
of adaptive management, therefore, fits into the learning- and evidence-based 
governance perspectives.

Burger and Bossert (2016:4) note that governments are often seen as rigid, 
centralised, regulated, bureaucratic, rule driven, politicised and therefore resistant 
to change and innovation, while having limited possibilities for learning processes. 
There are, however, many examples that contradict this argument, where the 
ideas and applications discussed here, were successfully used in government con-
texts. Schwella (2014) argues, therefore, that it is not the issue of whether learning 
approaches can work in government contexts, but rather how to make them work 
through properly contextualised and appropriate and relevant learning processes 
for governance.

Relevant learning processes that contribute to institutional capacity building 
and improved performance are:

 ● Change oriented: learning governance is embedded in action and is intended 
to improve, while the action and the learning are integrated and not separated.

 ● Mindful: mindfulness and thoughtful and critical reflection are important fea-
tures of learning governance, improving both the action and the learning.

 ● Cyclic: learning governance entails cycles of planning, implementing the plans, 
observing the results of the action, systematically reflecting on the results, and 
then re-planning, further implementation, observing, and reflecting again.

 ● Qualitative: learning governance uses rigorous reflection and analysis, so that 
understanding develops through informed and evidence-based discussion.

 ● Participative: learning governance means continuous change and improve-
ment, and therefore relies on the participation and commitment of those af-
fected by it (Schwella 2014).

These learning processes are, in a way, determining the effectiveness of learning 
and adaptation. Adaptive management is a cyclical learning process, relying on 
the results of prior actions to inform future actions. Walters and Holling (1990), 
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state that adaptive management, at its most basic level, can be described as “learn-
ing by doing”. Although the notion of adaptive management seems to be as easy 
as “Learn – Do”, it proves to be more complicated. Heifetz, Grashow and Linsky 
(2009:20) emphasise the complex nature of adaptive management by showing 
the difference between adaptive and technical problems, and the dynamics that 
these problems generate. They illustrate the distinction between the two by refer-
ring to the practice of medicine. A Type 1 situation is, to a degree, mechanical 
in nature, meaning one can actually go to a practitioner and get it fixed. Many 
medical and surgical problems are of this nature. These types of situations provide 
protection, direction and order. However, there are many situations which are not 
so technical in nature – these are adaptive situations and can be separated into 
Type 2 and Type 3 situations.

In a Type 2 situation, the problem is definable but there is no clear solution. 
The doctor, for example, may have a solution in mind but cannot implement it. 
Type 2 situations can only be implemented by the patient, although the doctor 
does play an important role. Heart disease sometimes presents a Type 2 situation. 
The patient can regain his health, but only if he starts making healthy lifestyle 
changes. Type 2 situations can be managed in a technical way but only partially 
by the physician. The physician diagnoses and prescribes medication, but his 
recommendations will have side effects requiring the patient’s evaluation of the 
tradeoffs. The patient has to recognise his own problem sufficiently, in order to 
provoke adaptive change.

Type 3 situations, however, are even more difficult to understand and to solve. 
The problem definition is not clear and technical fixes are not available. When 
even the doctor does not have a solution in mind, the situation calls for leader-
ship that induces learning. Learning, therefore, is required both to define such 
problems and implement solutions. Chronic illnesses and impending death from 
any cause usually fit this description. Table 2 summarises the characteristics of the 
three types of situation.

Table 2: Situational types: distinguishing adaptive from technical problems

Situational types

Situation Problem definition Solution and 
implementation Kind of work

Type 1 Clear Clear Technical 

Type 2 Clear Requires learning Technical and 
adaptive

Type 3 Requires learning Requires learning Adaptive 

Source: (Heifetz et al. 2009: 20)
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It is clear that adaptive management in policy implementation exists in situations 
where there is a problem with no clear causative factors, and which does not 
have a clear management direction which would provide a solution. These are 
the so-called “wicked problems” that policymakers and implementers face. Allan 
and Curtis (2005) note that it is often difficult for policymakers and implementers 
to move forward while looking backwards. Adaptive management offers us a way 
of doing exactly this, and also a means of looking ahead in an effective and struc-
tured manner. This can lead to improved policy formulation and implementation 
through following the cyclical process of planning, implementing, observing, re-
flecting, re-planning, further implementation, observing and reflecting again.

EVALuATING THE 7‑C PRoToCoL:  
THE CASE oF THE CITY oF CAPE ToWN’S INTEGRATED 
METRoPoLITAN ENVIRoNMENTAL PoLICY

The IMEP was formally adopted by the City of Cape Town (COCT) on 31 October 
2001 and contained the vision, environmental policy principles and implemen-
tation tools for sustainable development in the city. The COCT’s first five-year 
review (in 2008) of the IMEP identified the need for the city and all its stakehold-
ers to actively shift from a business-as-usual to a driven and targeted sustainability 
agenda, if it were to mitigate and reverse environmental decline (City of Cape 
Town 2009a). This led to a revision of the IMEP that resulted in defining key 
measurable environmental commitments by the COCT for the five-year period 
following, from 2009 to 2014. Burger (2015:84) makes the following observations 
from the case study:

 ● Principles and objectives (Content): it is clear that COCT’s IMEP has good 
environmental principles and objectives, some of which are still relevant, but 
most of which are outdated due to the fact that the policy objectives have not 
been updated in line with provincial and national environmental sustainability 
policies and strategies.

 ● Institutionalisation (Context): the institutional context concerning the positioning 
of the policy has not provided the necessary strategic direction and leadership for 
its implementation, which has affected commitment to implementation.

 ● Decision-makers (Commitment): there is not enough buy-in from decision-
makers regarding sustainable environmental management issues as there might 
be with economic and environmental issues, for example. The fact that IMEP 
has not been updated on national and provincial policy and legislation has 
meant that there is no real foothold for the policy when it comes to including 
environmental issues in the decision-making process, as it does not speak to 
any of these above-mentioned policies.
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 ● Resources (Capacity): there are resource constraints that have to do with the 
fact that there is limited funding and staff shortages, which impact productiv-
ity. Time and staff shortages result in a situation whereby departments and 
line functions do not have the necessary resources to step away to figure 
out how to do things differently, and then step back in again, thus the re-
sources need alternative costing and strategies to ensure successful policy 
implementation.

 ● Stakeholder engagement (Clients and Coalitions): there is a gap concerning 
IMEP and the engagement of its stakeholders to implement the policy. When 
IMEP was formulated, it underwent a process of public participation, but there 
was never a formal strategy in place to ensure that all stakeholders were ac-
tively engaged with the process.

 ● Communication: IMEP does not have a communication strategy through which 
it could communicate its objectives, its tools, and the stakeholders responsible 
for its implementation, which has had a direct effect on its capacity and its 
commitment to implement.

 ● Transversal working groups (Coordination): the lack of transversal environmen-
tal working groups between service delivery areas and the ERMD gives rise 
to a failure to create proper alignments, establish relevant partnerships and 
engage staff in matters of implementation.

This case study shows the impact of the 7-C protocol and illustrates how each 
variable is critical in the manner in which it can affect the outcome of implemen-
tation. As noted earlier, implementation is a complex process to manage, but with 
tools such as the 7-C protocol we can start to design, implement, learn and adapt 
to these challenging situations.

RECoMMENDATIoNS

The following recommendations are made in order to improve the implementa-
tion of the IMEP, or rather, to formulate a new environmental policy for the COCT.

Recommendation 1 (Policy as Content):  
The development of new tools to implement 
policy principles and objectives

It has been concluded that out-dated policy objectives and ineffective use of 
policy implementation tools have contributed to poor implementation. It is 
therefore recommended that new implementation tools be developed within a 
new revised environmental policy, which will in effect improve the efficiency of 
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implementation. Tools, such as the Environmental Impact Assessment (EIA) and 
the State of the Environment Report (SoE), provide a wonderful foundation when 
applied in the correct manner, but further tools in the form of by-laws and urban 
overlay zoning can add value to the implementation process. In regard to ecologi-
cal infrastructure, for example, spatial overlays can be used to provide informa-
tion on resources and space availability, in order to utilise the natural environment 
to provide natural infrastructure services. Furthermore, by-laws can be developed 
to act as a regulatory tool to ensure environmental compliance. These by-laws 
will have to be developed with careful consideration to make sure that they do 
not overlap with other city functions and by-laws. The use of environmental by-
laws will ensure that environmental policy is in essence regulatory, distributive 
and redistributive in its ‘content’.

Recommendation 2 (Policy as Coordination):  
Aligning environmental policy with national, provincial and 
city strategic directives for environmental management

It is recommended that policy objectives/principles should, ideally, be updated 
on a five-year basis to ensure that they are in line with current environmental 
strategic directives of national, provincial and local policy documents. These in-
clude the National Development Plan (NDP), National Strategy for Sustainable 
Development, Green Economy Strategy, Climate Change Policy, OneCape 2040, 
City Development Strategy (CDS), Integrated Development Plan (IDP), Cape 
Town Spatial Development Framework (CTSDF), Social Development Growth 
Strategy, and the Economic Growth Strategy. Updating local environmental policy 
in an arena where the ‘context’ and ‘content’ of national and provincial related 
policy is ever-changing, it is important to ensure that policy does not become 
out-dated and redundant.

Recommendation 3 (Clients and Coalitions of Policy):  
Closer engagement with partners inside 
and outside the organisation

It is recommended that an institutional grouping in the form of an environ-
mental transversal working group, within the COCT, needs to be established, 
where crosscutting environmental issues can be discussed between the ERMD 
and the various service delivery areas. Sustainable environmental management 
is not solely the responsibility of the ERMD, but also the responsibility of every 
line function within the COCT. Therefore, this grouping can be used to discuss 
environmental responsibilities and also provide a stage from which responsibili-
ties can then be tracked. It is not enough to merely provide an implementation 
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framework to line functions and expect them to implement successfully. This way 
of thinking reflects a top-down approach, while what is actually required is a mix 
between a ‘top-down’ and ‘bottom-up’ approach. Furthermore, detailed imple-
mentation guidelines are needed. These should be developed via the process of 
the ERMD and the different line functions, working together to formulate targets. 
The ERMD should work closely with these service areas in order to support them 
on a technical level.

Second, the New Public Management model envisages public private partner-
ships (hereafter referred to as PPP) being formed to ensure both effectiveness and 
efficiency of governance. The fact that the IMEP did not effectively engage with 
stakeholders will have to be rectified with the new policy. Consultation with vari-
ous stakeholders is very important, as buy-in from all stakeholders is required in 
order to effectively and efficiently implement policy. This is, however, unlikely if 
various clients and coalitions feel that they have not been consulted. Building a 
relationship/partnership between government, business and civil society is vitally 
important, as sustainable environmental governance is the responsibility of all 
three. Engagement should come from both a ‘people-centred’ and ‘eco-centred’ 
approach. On the one hand, for example, are the environmental purists who 
need to understand that social and economic development within the urban con-
text is important for sustainability. On the other hand, those that agree with the 
people-centred approach need to be assisted to understand the manner in which 
the natural environment and its resources underpin our economy and develop-
ment, especially in the case of Cape Town, which is a tourist and service industry 
leader. This does not mean that the economy and its resources are subservient to 
the environment, but rather that there is a need to understand the constraints that 
the natural environment can have on society and the economy. In summary, an 
environmental transversal working group within the COCT is suggested, as well 
as continuous engagement with all stakeholders in the formulation and imple-
mentation of a new environmental policy.

Recommendation 4 (Policy as Capacity):  
Developing an appropriate M&E oversight system

One of the critical issues identified through this research was that there are no 
clear monitoring and evaluation (M&E) tools in place to support the implementa-
tion of the IMEP. The researcher was originally of the view that the SoE acted as 
a monitoring tool for the IMEP, but it became clear from case study (Burger 2015) 
that the function of the SoE is to provide a general view of the city’s environment 
at a given point and time, a general snapshot from year-to-year. It is an M&E tool, 
but it is not specifically a tool for the IMEP. Therefore it produces a general view 
of the city concerning environmental sustainability and also ensures that the city 



Administratio Publica | Vol 26 No 2 June 2018 85

is transparent towards the general public regarding the state of the environment. 
It is recommended that the development of an M&E system that functions within 
the new policy be of key importance in the implementation of the policy. It is 
also important to assess at which level the system will sit. It can be attached to an 
official position within the ERMD, for example, as is the case with the SoE. There 
can also be a unit beyond the ERMD that tracks the implementation of the policy 
as currently, regarding the IMEP, not enough is being done to report transversely 
on the policy.

Recommendation 5 (Communication of Policy): 
Developing a communication strategy for the policy

Currently, the COCT website is being revamped, which the ERMD sees as a 
positive step in improving electronic communication across all city policies, 
strategies, programmes and projects. The IMEP features on the current website 
under the section of policies, but it is difficult to locate and there is no ad-
ditional information available regarding the overarching environmental policy 
for the COCT. It is therefore recommended that, when the new policy is devel-
oped, a communication strategy is also put in place to ensure that awareness 
regarding the policy does not fade away like that of the IMEP, but that it can be 
communicated over time.

Recommendation 6 (Commitment and Context of Policy):  
Develop policy at the strategic level

This recommendation, like previous ones, builds on and adds to those that were 
made in the 2013 review of the IMEP. This stems from the recommendation that 
the city has to develop an environmental policy that sits at the same strategic level 
as that of the social and economic growth strategies of the COCT. It is therefore 
recommended that the new policy needs to sit within the mayor’s office with 
the SPU. Officials from the ERMD can be moved into that unit to ensure that 
all three pillars of social, economic and environmental sectors sit at the same 
strategic level. A higher institutional positioning for the policy will create more 
political commitment and will, in turn, make a difference to functions implement-
ing the policy.

CoNCLuSIoN

In this article, the researcher makes reference to the overall aim of this study, 
which is to discuss and build on the key variables, previously five (Brynard’s 5-C 
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protocol) and now broadened to seven (7-C protocol) that affect policy imple-
mentation and to analyse these against a case study. For the purpose of this study 
the IMEP of the COCT was used. Policy implementation does continue to hold 
great interest for scholars and policymakers alike, as it is a critical stumbling block 
in the policy process as well as one of the most heavily utilised areas of policy 
analysis. The researcher drew this conclusion when it became apparent that 
policy implementation had been studied from various perspectives with the use 
of different theoretical tools. These different policy implementation approaches 
have served to provide governments with an alternative means of addressing im-
plementation challenges. The different approaches and models of implementation 
gave rise to a kind of consensus regarding important variables that policymakers 
and implementers need to consider for ensuring successful and effective policy 
implementation. The 7–C protocol should act as an implementation toolkit for 
policymakers who are engaged in the cyclical process of policy formulation and 
evaluation. However, due to the complex nature of implementation and the fact 
that we cannot always script its path, it is crucial to take note of the importance 
that adaptive management can play in improved service delivery. Adaptive man-
agement provides us with a tool to manage the implementation process in order 
to improve the way that we plan, implement, observe, reflect, re-plan, implement, 
observe and reflect again. Therefore, the 7-C protocol, together with adaptive 
management, provides us with a framework through which we can improve the 
policy formulation and implementation process through identifying key variables. 
These should be taken into account when we formulate our policy/programmes 
and their implementation and evaluation strategies. At the same time, this will 
provide an adaptation tool with which to manage any unforeseen problems which 
might occur, in order to ensure that policy objectives are reached successfully.
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ABSTRACT

The purpose of this article is to evaluate the effects of the top-down manage-
ment approach on the senior officials’ attitude towards the implementation 
of section 100(1)(b) of the South African Constitution (1996) in the Limpopo 
provincial government between 2011 and 2017. The research method 
used in this article is mainly qualitative and the research design is a case 
study (Limpopo provincial government). The data-collection techniques or 
methods included a critical review of secondary sources such as legislation, 
journals, books, Internet sources, documentary sources, official documents 
and reports, conference papers, and newspapers (Rhodes 2013:1). This was 
complemented by structured in-depth interviews with 53 participants (of 
which 48 were senior provincial staff) who were randomly selected across 
the five Limpopo provincial departments that were under administration 
between 2011 and 2015 and five officials from National Treasury. The main 
criterion for inclusion in the sample was that the participants were directly 
involved in the administration process either as subjects or as administra-
tors of the intervention process (i.e. section 100(1)(b) Administrators in 
Limpopo); thus the responses provided by the respondents in this research 
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INTRoDuCTIoN

In December 2011, the national Cabinet placed five of the 13 Limpopo provincial 
departments under administration in line with section 100(1)(b) of the Constitution 
of the Republic of South Africa of 1996 (AGSA 2013:21). These departments were 
the Provincial Treasury, Education, Transport and Roads, Health, and Public 
Works (Regter 2017:1). It has been argued that “[p]lacing these five provincial de-
partments under administration in Limpopo can be equated to putting the whole 
province under administration because they are the actual drivers of service de-
livery in the province and together consume the biggest chunk of the provincial 
budget amounts” (Seopela 2012:8). For example, three of these departments 
under administration, namely the departments of Education, Health, and Public 
Works, together take up over 76% of the total provincial budget (Ndenze 2013:2). 
The provincial budget taken up by the five departments under administration is 
even higher if one takes into account the fact that two other provincial depart-
ments, namely Treasury and Transport and Roads, share in the remaining 24% of 
the provincial budget which is allocated to the rest of the provincial departments 
that are not officially under administration (AGSA 2013:1). Placing Limpopo un-
der the national government’s administration attracted a large amount of media 
frenzy and public outcry because it was the first time in the post-1994 democratic 
South Africa that nearly half of the province’s departments were placed under 
administration at the same time. The national government’s administration of the 
five key service delivery departments in Limpopo started in 2011 and officially 
ended in 2015 (South African Press Association [SAPA] 2015:1).

are based on their own personal experiences. The main finding is that 
section 100(1)(b) Administrators have applied a top-down management 
approach which made the provincial staff feel like they were bullied and 
excluded from the intervention process. The analysis in this article suggests 
that the hybrid management approach would have been better and that it 
could have created a positive attitude towards individual administrators and 
the administration process. The hybrid management approach would have 
been more effective because it would have created conditions conducive 
for inclusion of provincial staff in decision-making and implementation. 
Inclusion and active participation of provincial staff in decision-making and 
implementation could have facilitated the knowledge transfer and capacity 
building needed for the sustainability of the provincial government after the 
intervention had ended.
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The article starts with a description of what the implementation of sec-
tion 100(1)(b) of the South African Constitution (1996) entailed and why it was 
deemed necessary for the national government to intervene by taking over the 
executive functions from the Limpopo provincial government executive council. 
The article further explores the theoretical and legal framework for the implemen-
tation of section 100(1)(b) of the Constitution and proceeds with the findings and 
interpretation before presenting the conclusion and recommendations. For the 
sake of consistency and clarity, the team that was sent by the national government 
to implement section 100(1)(b) in the Limpopo province will be referred to as 
“Section 100(1)(b) Administrators”.

IMPLEMENTATIoN oF SECTIoN 100(1)(B) oF THE SouTH 
AFRICAN CoNSTITuTIoN (1996) IN THE LIMPoPo 
PRoVINCIAL GoVERNMENT BETWEEN 2011 AND 2015

In order to understand what the implementation of section 100(1)(b) of the 
Constitution in the Limpopo provincial government between 2011 and 2015 entailed, 
one must look at the prescriptions of sections 100(1)(a) and (b) of the Constitution. 
Section 100 of the Constitution outlines two distinct approaches of interventions that 
can be used by the national government to intervene in provincial administration. 
The first intervention is dealt with in section 100(1)(a) of the Constitution, which 
states that the national government has the constitutional obligation to intervene in 
the administration of the province “(1) when a provincial government cannot or does 
not fulfil an executive obligation in terms of the Constitution or legislation”. In terms 
of section 100(1)(a), the National Executive (i.e. Cabinet ministers or their delegates) 
may intervene in the administration of the province by taking any “appropriate steps 
to ensure fulfilment of that obligation” and these steps should generally be limited to 
“(a) issuing a directive to the Provincial Executive, describing the extent of the failure 
to fulfil its obligations, and stating any steps required to meet its obligations” (section 
100 of the Constitution 1996:57; De Vos 2011:1).

However, when there are sufficient reasons to do so, the national government 
may intervene in terms of section 100(1)(b), which empowers the national govern-
ment to directly and physically assume the responsibility for the relevant provincial 
government’s obligation in that specific province to the extent necessary to “(i) 
maintain essential national standards or meet established minimum standards for 
the rendering of a service; (ii) maintain economic unity; (iii) maintain national 
security; or (iv) prevent that province from taking unreasonable action that is preju-
dicial to the interests of another province or to the country as a whole”.

In simple terms, the implementation of section 100(1)(b) means that the na-
tional government (in Pretoria) is constitutionally mandated to assume the executive 
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authority of the province if, for any reason whatsoever, the provincial executive 
is not capable or willing to fulfil its constitutional mandate. Therefore, “[w]hen a 
province is under administration in terms of section 100(1)(b) of the South African 
Constitution (1996), members of the Executive from the national government (or 
individuals or teams appointed and delegated by them) assume the executive func-
tions which, in terms of the Constitution, should be performed by the Provincial 
Executive Council” (Uwizeyimana 2014:80).

Hence, the executive authority of a province is vested in the premier of that 
province and “the premier exercises the executive authority, together with the other 
members of the Executive Council” (Republic of South Africa 1996); the invocation 
and implementation of section 100(1)(b) therefore means that the “premier and all 
or part of his provincial executive council” are stripped of their executive powers 
by the relevant national ministers or the individuals or team of members sent by the 
national Cabinet to take over that provincial executive’s authority.

In addition, because members of Provincial Executive Councils (PECs) are 
supported by teams of senior executives such as chief financial officers (CFOs), 
directors of provincial departments, etc., the taking over of the provincial execu-
tive powers in terms of section 100(1)(b) therefore also means taking powers and 
control from these senior provincial bureaucrats of the provincial government in 
question. Thus, in terms of the Limpopo provincial government, all the members 
of the executive committee (MECs) and all the heads of (provincial) departments 
(HODs), and CFOs of the five departments that were placed under administration 
were also stripped of their executive powers. All decisions that have a financial 
implication had to be specifically approved by section 100(1)(b) Administrators 
(Uwizeyimana 2014:84).

THE LEGISLATIVE FRAMEWoRK GuIDING THE 
IMPLEMENTATIoN oF SECTIoN 100(1) (B) 
oF THE CoNSTITuTIoN

In order to avoid possible abuse of the lower spheres of government by the higher 
sphere of government, the intervention of the national government in the admin-
istration of provincial affairs must follow strict procedures as prescribed in the 
Constitution (Department of Provincial and Local Government [DPLG] 2007:1). 
According to the DPLG (2007:1) and Edwards (2008:65), if the National Executive 
intervenes in a province in terms of subsection (1)(b), it must do so as soon as it 
becomes necessary but the intervention must be within the context of coopera-
tive governance principles.

The legal framework guiding the implementation of section 100(1)(b) of the 
Constitution in South Africa is the Intergovernmental Relations Framework Act 13 
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of 2005 (IGRFA) (Layman 2003:1). Section 4 of the IGRFA provides (within the 
principle of cooperative government set out in Chapter 3 of the Constitution) a 
framework for the national government, provincial governments, and local gov-
ernments, and all organs of state within those governments to facilitate coordina-
tion in the implementation of policy and legislation. The main objective of the 
IGRFA is to achieve “(a) coherent government; (b) effective provision of services; 
(c) monitoring implementation of policy and legislation; and (d) realisation of na-
tional priorities” (IGRFA 2005:12). In order to achieve these objectives, the IGRFA 
must “establish a framework for the national government, provincial governments, 
and local governments to promote and facilitate intergovernmental relations”. It 
must also provide for “mechanisms and procedures to facilitate the settlement 
of intergovernmental disputes; and to provide for matters connected therewith” 
(IGRFA 2005:12). In order to “preserve the peace, national unity, and the indivis-
ibility of the Republic” prescribed in Chapter 3 of the Constitution and “to secure 
the well-being of the people of the Republic” before the national government 
intervenes for the purpose of taking over the administration of any business which 
is constitutionally the function and responsibility of the Provincial Executive, the 
national government “(a) must submit a written notice of the intervention to the 
National Council of Provinces within 14 days after the intervention began; (b) 
the intervention must end if the Council disapproves the intervention within 180 
days after the intervention began or by the end of that period has not approved 
the intervention; and (c) the Council must, while the intervention continues, re-
view the intervention regularly and may make any appropriate recommendations 
to the National Executive and, (3) national legislation may regulate the process 
established by this section” (section 100(1)(b) of the Constitution 1996). Both the 
IGRFA and Chapter 3 of the Constitution clearly state that the implementation 
of section 100(1)(b) in any province is a temporary arrangement which must be 
undertaken under extreme circumstances of the provincial government’s inability 
to execute its constitutional mandate and which must end immediately as soon as 
the provincial authorities demonstrate that they have the ability to carry on with 
the execution of their constitutional mandate with or without minimal supervi-
sion of the national government. The intervention in terms of section 100(1)(b) of 
the Constitution in Limpopo started in 2011 and officially ended in 2015. Since 
2010, the national government intervention in the management of the Limpopo 
provincial government’s business was limited to section 100(1)(a), which specifi-
cally states that the National Executive (i.e. Cabinet ministers or their delegates) 
may execute limited intervention in the administration of the province by tak-
ing any “appropriate steps to ensure fulfilment of that obligation” and these steps 
should be generally limited to “(a) issuing a directive to the Provincial Executive, 
describing the extent of the failure to fulfil its obligations, and stating any steps 
required to meet its obligations”. In terms of this section, the National Executive 
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does not take over the execution of functions in the province; it leaves the execu-
tion of the plan to the Provincial Executive which must regularly report to the 
National Executive on progress it is making towards solving its failures to meet its 
constitutional obligations to the citizens in its area of jurisdiction. The following 
paragraphs deal with the reasons why section 100(1)(b) of the Constitution was 
invoked and implemented in the Limpopo provincial government between 2011 
and 2015.

REASoNS WHY THE IMPLEMENTATIoN oF SECTIoN 100(1) (B) 
oF THE CoNSTITuTIoN WAS INVoKED IN THE LIMPoPo 
PRoVINCIAL GoVERNMENT BETWEEN 2011 AND 2015

If one looks at the stringent conditions laid down in Chapter 3 of the Constitution 
and the emphasis on the need to promote good cooperative governance princi-
ples between the three spheres of government described in the IGRFA (Layman 
2003), the Limpopo PEC had first to fail to execute its constitutional mandate and 
then also failed to meet the conditions in terms of section 100(1)(a) in order to 
prompt the National Executive to invoke section 100(1)(b) of the Constitution in 
2011. However, the situation in Limpopo was a little bit more complicated. There 
are two main contending arguments why the Limpopo province was placed un-
der administration in 2011, namely political conspiracy and financial bankruptcy 
(Monyepao 2017:6–7).

Political conspiracy

Firstly, politicians such as Cassel Mathale, the former premier of Limpopo, and 
Julius Malema, the former African National Congress Youth League (ANCYL) 
leader of the Economic Freedom Fighters (EFF) party argued that the national 
Cabinet’s decision to place Limpopo under administration was politically moti-
vated (Moloto 2014:1; Monyepao 2017:6). These two leaders rejected the idea 
that such an intervention was a response to a litany of crises, including financial 
mismanagement, maladministration, a culture of corruption, and gross violation 
of the Public Finance Management Act 1, 1999 (PFMA) which the media and the 
then Minister of Finance, Pravin Gordhan, blamed for leading the province into 
bankruptcy (Pietersen 2011:1–2).

Another politician who alleged political conspiracy was the Limpopo Finance 
MEC, David Masondo. Masondo is said to have “penned a document and circu-
lated it at the conference in which he compared the intervention to a ‘coup’, and 
argued that it could not be divorced from the broader political battle underway” 
between President Zuma and the ANC leadership in Limpopo (Davis 2012:1; 
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Masondo 2013; Monyepao 2017:6). The allegations of political conspiracy were 
also noted by Ajam and Fourie (2014:54), who wrote that “a news article in the 
Mail & Guardian on 15 December 2011 alleged that the Limpopo intervention 
was politically motivated”. This article, as these authors put it, claimed that “other 
provincial governments were in a worse financial position, but that the National 
Treasury under Minister Gordhan (then a strong supporter of President Zuma) 
had not acted against them because they supported President Zuma’s faction of 
the governing party” in the Mangaung ANC Electoral Conference in 2012. Cassel 
Mathale, former premier of the Limpopo province, and Julius Malema (the former 
ANCYL president who was suspended from the African National Congress (ANC) 
in 2011 and later became the leader of the EFF) initially publicly supported Jacob 
Zuma in 2008, and Kgalema Motlanthe, then the country’s deputy president, who 
was challenging Zuma for the ANC presidency in Mangaung in 2012 (Masoga 
2012:2; Bauer 2012:1). In order to prove the political conspiracy motives, the 
ANCYL in Limpopo observed the following: “What is puzzling is that Limpopo 
Provincial Government has been targeted, while we are not the worst province 
and we are not the only province to apply for an overdraft. Other provinces 
requested overdrafts exceeding the R1 billion requested by Limpopo, yet those 
provinces are not targeted” (ANCYL 2012 cited in Ajam & Fourie 2014:54).

The analysis of literature suggests that the ANCYL was correct about the fact 
that Limpopo provincial government was not the only public institution with fi-
nancial troubles and that other provinces in the same financial situation, such as 
the Northern Cape and KwaZulu-Natal, were not facing the threat of being placed 
under administration (Monyepao 2017:7). In fact, according to Lorimer (2016:1), 
at the time the Minister of Finance proposed that Limpopo be placed under na-
tional administration under section 100(1)(b) (i.e. in 2011), “opposition parties 
were busy calling for similar interventions in other provinces”. For example, the 
Democratic Alliance (DA) Member of Parliament (MP), James Lorimer, named 
the North West, Eastern Cape, and Free State as the other provinces that should 
have been under administration in terms of section 100 in the first place. Lorimer 
said that these provinces were also totally dysfunctional and should also have 
been placed under administration by the national government (Lorimer 2016:1; 
Monyepao 2017:6) if the rules were applied equally and fairly. The problems 
in the provinces named by Lorimer were already known by National Treasury, 
and National Treasury spokesperson, Bulelwa Boqwana, stated that a task team 
had already been deployed to the Eastern Cape, but she did not say whether the 
same task team would also be sent to the other provinces with similar problems 
(Lorimer 2016:1).

The difference between Limpopo and the other provinces was that it was be-
ing taken over by the national government (section 100(1)(b)), while the interven-
tions in other provinces were limited to “technical support” (i.e. section 100(1)(a)) 
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(Legalbrief 2016:1). Boqwana stated it was still too early to conduct a thorough 
evaluation of other provinces (Legalbrief 2016:1). Masondo (2013:8, 57) cited sim-
ilar claims of political conspiracy, going as far as claiming that placing Limpopo 
under administration was nothing more than “abuse of power, arrogance, lies, 
and failure of cooperative governance”.

Financial bankruptcy, corruption, and maladministration

Among many officials who rejected the political conspiracy claims were Mr Tom, 
the Chief Administrator, who, in his briefing to the Select Committee on Finance 
(SCF), went as far as comparing Limpopo to a “critically ill patient who is in the 
Intensive Care Unit [ICU]” (Tom 2013:2; City Press 2015:1). A number of authors, 
such as Masoga (2012:1), Seopela (2012:6), Uwizeyimana (2014:88), National 
Treasury (2015:4), and Monyepao (2017:6–7), argue that the Limpopo province 
was in “ICU” because of the systemic design of Mathale’s provincial government, 
which allowed possibilities for a network of corrupt politicians and tenderpre-
neurs to “eat and drink on behalf of the masses”. Deloitte (2013:4) described a 
“tenderpreneur” as a “corrupt South African government official or politician who 
abuses their powers and influence” to fraudulently allocate government tenders 
and contracts to themselves, their relatives, or their associates. According to 
Masoga (2012:2), Limpopo was technically bankrupt to the point that “if it was 
a commercial company, it should have been declared insolvent and liquidated in 
terms of the prescripts of corporate law. Insolvency refers to a situation in which a 
company’s liabilities (debts) far exceed its accumulated assets” (Masoga 2012:2). 
The Limpopo provincial government was so bankrupt that it was not even able to 
pay its own employees and service providers (Monyepao 2017:7).

In “a bid to shut down continuing debate over whether or not the govern-
ment’s decision to take over the administration of five Limpopo departments was 
politically motivated”, Minister Gordhan, “flanked by several Cabinet ministers 
– on Thursday 20th January 2012 gave a media briefing in Polokwane in which 
he laid bare the shambolic state of Limpopo’s finances” (Davis 2012:1; National 
Treasury 2012:1; Department of Finance 2013:1; City Press 2015:1). The Minister 
of Finance, Mr Pravin Gordhan, “defended the decision to intervene in terms of 
section 100 of the Constitution, saying Limpopo was technically bankrupt towards 
the end of last year and unable to pay teachers, doctors, nurses, social workers, 
service providers, and other public sector workers” (Davis 2012:1). According to 
Gordhan, “[u]nauthorised expenditure had ballooned from R1.5 billion in 2009 
to R2.7 billion in 2011, while accruals – unpaid invoices from service provid-
ers – stood at R500 million in March 2011” (National Treasury 2012:1). Holding 
back on payments and then paying them with fresh budget allocations in the next 
financial year is a practice employed by some departments to hide overspending 
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(Gordhan 2011 cited in Davis 2012:2; Molefe & Maponya 2012:1). Many other 
types of corruption reported by Jimmy Manyi, former Cabinet spokesperson, were 
connected to tenders/procurement (44%), mismanagement (19%), nepotism 
(23%), bribes (6%), abuse of power (5%), and abuse of government resources 
(3%) (Manyi 2011; Corruption Watch 2014). In 2010, the Limpopo province expe-
rienced such severe financial maladministration that the national government had 
to intervene and resolve the matter (Manyi 2011:1).

As indicated earlier, section 100(1)(a) requires “the National Executive to in-
tervene in the running of the province” by taking any “appropriate steps to ensure 
fulfilment of that obligation but that these steps […] be generally limited to issuing 
a directive to the Provincial Executive, describing the extent of the failure to fulfil 
its obligations and stating any steps required to meet its obligations”. Gordhan 
said that his department had gone through these steps to no avail. According to 
Gordhan, “National Treasury had warned its provincial counterpart – of which 
Masondo is the political head – throughout the year (2011) that it was running out 
of cash” but the Limpopo provincial leadership had failed to heed the warnings 
(Gordhan 2011 cited in Davis 2012:2).

These arguments are further supported by the findings of Chapter 9 institu-
tions such as the Public Protector, the Auditor-General’s reports, and the Standing 
Committee on Public Accounts (SCOPA), all of which agreed that “before 
Limpopo was put under administration, the Finance Minister, Pravin Gordhan, 
had revealed that the province had a R2 billion shortfall; its unauthorised expen-
diture had grown from R1.5 billion in 2009 to R2.7 billion in 2011” (Diagnostic 
Report to the Inter-ministerial Committee (DRIMC) 2012:3); and “accruals to un-
paid service providers had grown to about R500 million, some service providers 
were being paid eight times in one month” (Manyi 2011:1). At the time, Cabinet 
made the decision to place Limpopo under administration: “The province had 
come to the limit of its overdraft of R757 million in November 2011 and was 
asking for it to be increased to R1.77 billion in order to be able to pay salaries” 
(Manyi 2011:1). In 2013, the report of Thuli Madonsela, the Public Protector, titled 
On the point of tenders: Report of the Public Protector on an investigation into al-
legations of impropriety and corrupt practices relating to the awarding of contracts 
for goods and services by the Limpopo Department of Roads and Transport, found 
that “a number of financial mismanagements and wholesale corruption” were the 
leading causes of the province’s bankruptcy (Madonsela 2013:2; Moloto 2014:1), 
and, according to the Auditor-General’s findings on Limpopo in the 2011/2012 
financial year, Limpopo had:

 ● “R2.8 billion spent illegally on tenders and contracts by violating Treasury 
regulations;

 ● R132 million wasted through fruitless expenditure;
 ● R175 million spent without due authorisation;
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 ● R641 000 personally paid to Premier Cassel Mathale for his unlawful travel 
claims (SCOPA instructed that Mathale repay the money by November 30, 
2013); and

 ● R739 million spent on tenders and contracts, but the Health Department could 
not give documents to the Auditor-General because they ‘went missing’” (AGSA 
2013; Moloto 2013:1).

The Auditor-General’s findings in 2013 confirmed the earlier findings reported 
in the DRIMC which was completed just a year earlier in 2012. The DRIMC of 
2012 was a consolidation of the various diagnoses undertaken concerning [each 
one of] the five Limpopo provincial departments which were placed under ad-
ministration in terms of section 100(1)(b) of the Constitution by Cabinet in 2011 
(DRIMC 2012:3). In the main, the DRIMC diagnostic analysis justified the inter-
vention because of the following reasons:

 ● The province had accumulated unauthorised expenditure of R2.7 billion.
 ● It started the 2011/2012 financial year with an overdraft of R1.7 billion.
 ● The province was about to exceed its overdraft facility (R500 million) with the 

bank.
 ● Its account at Corporation of Public Deposits (CPD) was in overdraft of 

R757 million.
 ● The province would have failed to pay its employees as well as honouring 

payments of suppliers and for goods and services rendered in 2012.
 ● There was a general poor cash management across the province because de-

partments disregarded agreed and approved cash flow projections.
 ● Some departments hired new staff without making the necessary financial 

provisions in their budget.
 ● There was generally poor supply chain and contract management, including 

the use of Programme Management Units (PMUs) to obviate normal procure-
ment procedures (DRIMC 2012:3; Department of Finance 2013:1).

In “Assessment of the intervention of the national government in the Limpopo 
province of South Africa (2011–2013)”, Uwizeyimana (2014:89) cited Masoga 
(2012:2), who argued that “Limpopo was said to be technically bankrupt to the 
point that […] if the Limpopo provincial government was a commercial company, 
it could have been declared insolvent and consequently liquidated in terms of 
the prescripts of corporate law”. Bachner (2004:306) and Manyi (2011:1) argued 
that this financial bankruptcy led the Limpopo provincial government to approach 
National Treasury for an urgent financial bailout in order to be able to pay its 
employees’ salaries.

In conclusion, it must be stressed that “both history and experience have 
shown us that it is practically impossible to separate politics from government” 
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(Masoga 2012:2), simply because “governments are naturally political institutions” 
(Appleby 1945; Uwizeyimana 2013:169). This is particularly the case in post-
apartheid South Africa, which is especially vulnerable to political manipulation 
within the same political party and between the ruling and opposition parties. 
However, every story has two sides, and the other side of this story is that Limpopo 
was facing financial bankruptcy because of an endemic culture of corruption and 
maladministration. Therefore, without dismissing the political conspiracy claims, 
the above analysis leads one to conclude that the Limpopo provincial govern-
ment was placed under administration by the national government because it 
was institutionally dysfunctional, financially bankrupt, and unable to execute its 
constitutional mandate.

THEoRETICAL FRAMEWoRK FoR THE IMPLEMENTATIoN 
oF SECTIoN 100(1)(B) oF THE CoNSTITuTIoN

Hodgson (2000:319) and Gazi (2016:18–19) argued that grounding analyses on 
some theory ensures that they can convince and carry scientific authority. Thus 
the implementation of section 100 in the Limpopo provincial government should 
also be understood in the context of a recognised theoretical framework. The 
literature indicates that public administration/management (in both theory and 
practice) discourses revolve around three main schools or approaches, namely 
the top-down, bottom-up, and a combination of both top-down and bottom-up 
approaches. The latter is often referred to as a hybrid approach or third approach 
(Uwizeyimana 2012:83). The following paragraphs discuss how each of the 
three management approaches relate to the implementation of section 100(1)(b) 
in Limpopo.

The top-down approach in the context 
of section 100(1)(b) in Limpopo

The top-down approach, which is also often referred to as “classical generation” 
or “scientific management”, suggests that people at the top of the chain of com-
mand in the organisation’s bureaucratic pyramid are the key actors in effective 
and successful policy implementation in local spheres/levels of government 
(Shafritz, Hyde & Parkes 2016:50). The people who were at the apex of the or-
ganisation’s bureaucratic pyramid in terms of the national government interven-
tion in the administration of the Limpopo provincial government were the section 
100(1)(b) Administrators sent by the national government to take over the execu-
tive functions from the Limpopo provincial government officials. The top-down 
management approach acknowledges that only the top management has the final 
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say in the decision- making of which policy is to be implemented, where it is 
implemented, why it is implemented, who must implement it, and, most impor-
tantly, how it is to be implemented (Gundlach & McDonough 2011:1).

A top-down system assumes that subordinates start implementation obediently, 
dutifully, and with military precision as soon as they receive instructions from the 
bosses (Moya 2002:29; Cloete & Wissink 2000:167). Control of this process is done 
by list-checking as to whether sequences, stages, and steps of detailed instruc-
tions handed down to subordinates have been implemented in a prescribed and 
systematic order (Uwizeyimana 2012:110). Failure to meet the envisaged policy 
objectives is attributed to such factors as incorrect strategy, defective instruments, 
incorrect programming of the bureaucracy, poor operationalisation, or anything that 
could have gone wrong somewhere at shop floor level, or simply poor response to 
problems facing the communities (Parson 1995:465; Moya 2002:30). According to 
this model, the object or target of control is the behaviour of the subordinates or 
employees, not the effectiveness of the policy itself (Uwizeyimana 2012:11). The 
effects of the prevailing environmental circumstances and/or social, economic, and 
political contexts are not taken into account (Uwizeyimana 2012:11).

If one applies this description of the top-down management approach to the 
implementation of section 100(1)(b) of the Constitution in the Limpopo province, 
it becomes clear that the national government became the driver of policymaking. 
The national government also took charge of drafting the implementation pro-
cesses but did not hand the policy or the step-by-step implementation processes 
to the Limpopo Provincial Council, whose staff can be considered subordinates, if 
one takes into account the fact that section 100(1)(b) Administrators came from a 
national sphere (i.e. level) of government.

According to Chapter 3 of the Constitution, the government of the Republic 
of South Africa “is constituted as national, provincial, and local spheres of gov-
ernment which are distinctive, interdependent, and interrelated”. Section 41(g) 
of Chapter 3 specifically states that each of the three spheres of the Republic of 
South Africa must “exercise their powers and perform their functions in a manner 
that does not encroach on the geographical, functional or institutional integrity of 
government in another sphere”. However, as mentioned above, the implementa-
tion of section 100(1)(b) of the Constitution in Limpopo meant that the national 
government (in Pretoria) used its constitutional mandate to take over the executive 
authority in the Limpopo province when it was convinced that it had sufficient 
reasons to warrant that takeover. Section 100(1)(b) of the Constitution directs the 
conditions that must be met in order for the executives from the national Cabinet 
to assume the executive functions which, in terms of the Constitution, should be 
performed by the PEC (i.e. the premier of the province, the MECs, and their senior 
bureaucratic officials such as the directors, HODs, CFOs, heads of policy units, 
etc.) (Uwizeyimana 2014:80).
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Thus, instead of the national government identifying the problems that affect 
the province and giving detailed instructions to the premier and the PEC (and 
senior provincial staff who support them) on how to go about solving the identi-
fied problems, the members of the national government went to the provincial 
government with a ready-made plan to solve the problems affecting the citizens 
in Limpopo. In fact, it can be argued that the implementation of section 100(1)
(b) of the Constitution constituted a form of extreme top-down approach in the 
sense that the “premier and all or part of his provincial executive council” and all 
the senior executives such as CFOs, HODs, directors of provincial departments, 
etc. were stripped of their executive powers and authority by the relevant national 
ministers and such executive powers and authority were directly exercised by 
the individuals or team of section 100(1)(b) Administrators sent by the national 
government in Pretoria to Limpopo (Munzhedzi 2014:699). It is important to note 
that most, if not all section 100(1)(b) Administrators who were appointed and 
sent by ministers of the concerned line departments at the national level, had 
to move from Pretoria (capital of South Africa) and establish their physical pres-
ence by setting up their command centre in the Limpopo Provincial Treasury in 
order to take full control of the administration of provincial business from the PEC 
(Sikhutsi 2013:2; Munzhedzi 2014:670). The section 100(1)(b) Administrators’ 
command centre in the Limpopo Provincial Treasury became the new and only 
centre of power in Limpopo because no one (not even the Premier of Limpopo or 
the Provincial Treasury or even the Provincial Legislature) could take any decision 
or action that has financial implications without the written approval of section 
100(1)(b) Administrators (Sikhutsi 2013:2).

Finally, the implementation of section 100(1)(b) in Limpopo is also an extreme 
form of top-down management in the sense that the national government carried 
it out for five years against the general will of the Limpopo provincial authorities. 
It was implemented even though the Limpopo authorities (both the Provincial 
Executive and Legislature authorities) did not welcome it. As mentioned, the 
Limpopo authorities resisted this national intervention and claimed that it was un-
necessary and that it had been politically motivated to humiliate the provincial 
authority (Pietersen 2011:1).

The bottom-up approach in the context 
of section 100(1)(b) in Limpopo

De Leon and De Leon (2002:471) and Uwizeyimana (2012:113) argued that 
the bottom-up approach is a more complex organisational management model 
which was introduced in management discourse in the late 1980s and early 
1990s. It rejects the top-down approach’s assumption that subordinate employees 
are no more than cogs in the policy-implementation machine (Cloete & Wissink 
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2000:167) and advocates a more inclusive governance perspective. It argues 
that employees often respond in what could be “quite idiosyncratic, frustratingly 
unpredictable, if not downright resistant ways” when they are excluded from 
decision-making (McLaughlin 1997:172). A careful analysis of literature shows that 
the weaknesses associated with old management theories and approaches tend to 
be the strengths of the new ones (Pietersen 2007:12; Uwizeyimana & Maphunye 
2014:95). Therefore, the bottom-up management approach is the opposite or a re-
versal of the top-down approach. It arose largely as a reaction to the weaknesses 
and as a response to the criticisms of the top-down approach (Cloete & Wissink 
2000). Whereas the top-down management approach advocates the importance 
of the all-knowing, all-powerful top managers who must be obeyed by subordi-
nates at all costs, the bottom-up approach champions the concept and values of 
the street-level bureaucracy outlined by Michael Lipsky in 1980. Lipsky’s (1980) 
argument is that “street-level bureaucrats”, that is, the subset of a public agency 
or government institution who carries out and enforces the actions required by 
laws and public policies, are the real policymakers. It is because of their actions or 
inaction that the public experiences the quality, quantity, and frequency of goods 
and services provided by government (Modisha 2013:1). For example, people feel 
safe on the street because the police officers are doing their job well; not because 
of the police minister. Because of their proximity to the source of the problem that 
led to the initiation of the policies in question, public service officials working 
at the point of service delivery wield considerable discretion in the day-to-day 
implementation of public programmes (Uwizeyimana 2012).

The bottom-up approach, especially as applied in the case of Limpopo, has, 
however, been criticised for ignoring the fact that the people at lower spheres of 
government, or street bureaucrats, as Lipsky (1980:398) would call them, could 
fail to implement policies they themselves have made. For example, according 
to Mr Tom, the Chief Administrator (2013:1), Tau (2014:1), and Uwizeyimana 
(2014:86), the main reason that Limpopo was placed under administration by the 
national government was because of the provincial staff’s entrenched culture of 
maladministration, fraud, and corruption. The other problem was that the provin-
cial government lacked people who had the necessary skills, knowledge, and atti-
tude to use the provincial budget to provide goods and services to the residents of 
the Limpopo province (Mathabhata 2014:2). In a situation like this, it is impossible 
for the bottom-up approach to succeed.

In light of these problems, it is difficult to see how the bottom-up approach 
could have been useful in the context of the Limpopo provincial government. 
Researchers in the field of Public Management and Governance recognised the 
weaknesses of the bottom-up management approach and sought to remedy them 
by introducing the hybrid management approach, which is discussed in the fol-
lowing section.
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The hybrid management approach

The hybrid approach is a combination of both top-down and bottom-up ap-
proaches (Uwizeyimana 2012:109). The hybrid approach was introduced after 
researchers in the field of Public Administration (and its variant names such as 
Public Management or Public Governance) realised that both top-down and bot-
tom-up approaches have significant strengths and weaknesses (Cloete & Wissink 
2000:170; Uwizeyimana 2014:86–87). Researchers such as Gundlach and 
McDonough (2011:1) argued that by using the strength of both approaches, one 
can align each step so that the needs of the policies, programmes, and projects 
are met. While it is true that the people who are at the bottom of the organisation 
are best positioned to determine the needs of the people – for example through 
public hearings and other public participation channels – the people who are at 
the top of the organisation must hold them (their subordinates) accountable in 
order to ensure that policies, programmes, and projects are executed (Gundlach 
& McDonough 2011:10). According to Barberton (2013:12), “[a]ccountability 
is an obligation to answer to someone with authority for the execution of one’s 
assigned responsibilities or an obligation to demonstrate and take responsibility 
for one’s performance against agreed performance standards”. Thus, the hybrid 
management approach is more effective than both the top-down and bottom-up 
management approaches because it allows the merging of the vision of senior 
management with the skills of lower-level employees. It also allows top manage-
ment to have some form of (direct or indirect) control and oversight over their 
subordinates and over which policy they implement, where and why they imple-
mented it, who implements it, and how it is implemented.

THE RESuLTS AND INTERPRETATIoN oF THE RESuLTS

The first question put to the participants from the different sections of the pro-
vincial departments that were placed under administration was: What type of 
management approach was applied by the national government administrator of 
their department and the people who carried out the administration to implement 
section (100)(1)(b) of the South African Constitution (1996) in Limpopo?

The analysis of the responses shows that section 100(1)(b) Administrators in 
Limpopo believed that they applied a hybrid approach. One of the respondents in 
this group said that they had to apply the hybrid management approach because 
while “there were people, among the provincial employees, who were easy to 
manage, there were also those who are difficult”. According to this respondent, 
section 100(1)(b) Administrators had to “keep a closer eye on them” to ensure 
that they complied with instructions. This participant’s response is in line with the 
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Chief Administrator’s argument that the strategy used to minimise possible resis-
tance or sabotage included “strong leadership, enforcement, a fair and transparent 
performance management system, and consequential action for non-performance 
or reward for excellence in order to achieve and to facilitate continuous improve-
ment” (Tom 2013; Standing Committee on Finance [SCOF] 2013:18; Uwizeyimana 
2014:84). The application of the hybrid management approach is in line with the 
literature, which confirmed that the hybrid approach resulted from the recognition 
that both the top-down and bottom-up approaches have significant strengths and 
weaknesses (Brynard & Wissink 2000 cited in Cloete & Wissink 2000:170) and 
that by using the strength of both approaches, “you can align each step so that the 
needs of the project are met” (Gundlach & McDonough 2011:1).

The analysis of this participant’s response suggests that some section 100(1)(b) 
Administrators’ management approach was prompted by the attitude of the pro-
vincial officials. Some section 100(1)(b) Administrators explained that they applied 
the hybrid management approach (sometimes the top-down approach and at other 
times the bottom-up approach) because these respondents believed that “when 
you are called to intervene in the provincial administration, you must know that 
some employees cannot work without being pushed” but you must also know that 
when you “tell the local officials about your availability and your intentions”, you 
are likely to “minimise fears and ensure that they cooperate with you and volunteer 
information”. According to this respondent, you cannot put pressure on those who 
volunteer information and support you because “you will turn them against you”. 
Here it seems that the management approach applied by this specific member of 
section 100(1)(b) Administrators was based on an anticipated positive or negative 
response from their subordinates (i.e. provincial employees/officials).

Another participant from the section 100(1)(b) Administrators commented: 
“You will not succeed if you do not work with them; they will make you fail”. The 
participant also added: “You are there to do your job”. This response suggests that 
section 100(1)(b) Administrators should have known that both the top-down and 
bottom-up approaches have their own strengths and weaknesses and should have 
been able to switch between top-down and bottom-up approaches in order to 
succeed. As one respondent put it, section 100(1)(b) Administrators should have 
been able to read the situation and apply the “hybrid management approach and 
bottom-up, depending on the situation” they are confronted with or the employee 
they are dealing with. The responses summarised in Table 1 clearly show that 
no administrator admitted to having used the top-down approach or bottom-up 
approach exclusively but that all of them used a hybrid management approach, as 
well as the reasons for doing so.

There were, however, marked differences and discrepancies between the 
responses provided by most of the provincial government employees who partici-
pated in this research.
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As Table 2 shows, 42 of the 53 (i.e. over 79%) participants who were inter-
viewed in this research felt that the management approach applied to them by 
section 100(1)(b) Administrators was purely “top-down management”. According 
to 16 respondents, section 100(1)(b) Administrators behaved as though they were 
the only ones who knew what to do (A16), two respondents compared section 
100 Administrators to “a dictator” (Respondent B2), six respondents felt that 

Table 1: Responses from section 100(1)(b) Administrators in Limpopo

Respondent 1 Hybrid management 
approach

There were people who were easy to manage 
and those who [were] difficult and those 
the administrator will keep [close].

Respondent 2 Hybrid management 
approach

When you intervene, you must know that others 
cannot work. Tell the local officials about your 
availability and the intention in order to minimise 
fears and ensure that they will volunteer information.

Respondent 3 Hybrid management 
approach 

You will not succeed if you do not work 
with them; they will make you fail.

Respondent 4 Hybrid management 
approach Depending on the situation.

Respondent 5 Hybrid management 
approach It all depended on the situation.

Source: Table created by the researchers.

Table 2:  Summary of provincial officials’ responses regarding the management 
approaches

Management 
approach Frequency Justification/explanation

Top-down 
management 
approach

42

Only the administrator knows what to do (A16). He was a 
dictator (B2). The only person who had authority was him 
(C6). He did not appreciate suggestions from others (D6). 
He considered himself as being [more] right than others 
(E3). The employees were instructed on what to do and 
no question[s] [were] to be asked (F6). He would approve 
something that [an]other party does not agree [to] (G3).

Bottom-up 
management 
approach 

2 No justification (H).

Hybrid 
management 
approach

9
(4+5 Nats) No justification (I).

Source: Table created by the researchers.
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section 100 Administrators were the only people who had authority (Respondent 
C6), six respondents felt section 100 Administrators “did not appreciate sugges-
tions from others” (Respondent D6), three said section 100 Administrators consid-
ered themselves as “being [more] right than others” (Respondent E3), six respon-
dents said ”the employees were instructed on what to do without being given the 
opportunity to ask questions” (Respondent F6), and three respondents said “He 
would approve something that [an]other party does not agree [to]” (Respondent 
G3). Based on the provincial staff’s responses, only two respondents felt that the 
bottom-up management approach was applied to them and only four employees 
agreed with section 100(1)(b) Administrators that indeed the hybrid management 
approach was applied by section 100(1)(b) Administrators. These respondents 
provided no explanation or justification for their responses.

The fact that the 77% (i.e. 37) of the 48 provincial officials (excluding five 
respondents from National Treasury) who were interviewed for the purpose of 
this research confirmed that they were subjected to the top-down management 
approach explains why they also felt “excluded, bullied, or humiliated”.

Therefore, while section 100(1)(b) Administrators think that their approach 
was prompted by the behaviour of the provincial employees towards them or 
the situation they were confronted with, the provincial staff believed that they 
had no role in the way they were treated and had to adjust their attitude towards 
the administrators and the administration process in order to survive the hard-
ship of being under administration. There is clearly a marked difference between 
the responses provided by section 100(1)(b) Administrators in Table 1 and the 
responses provided by the people who were subjected to the administration pro-
cess in Table 2. However, if all section 100(1)(b) Administrators stated that they 
applied the hybrid management approach, how is it possible that the analysis in 
the next section shows that they did not value or encourage cooperation and 
mutual support between themselves and the people (i.e. subordinates) at the 
provincial level? In order to verify the claims made by the Limpopo provincial 
government employees and those made by section 100(1)(b) Administrators, the 
researchers asked both groups to state whether section 100(1)(b) Administrators 
valued the inputs of the employees they found in the departments and to give 
examples to support or substantiate their answers.

Did section 100(1)(b) Administrators value the inputs 
of the employees they found in the departments?

The analysis of the responses suggests that only 18 of the 48 provincial staff mem-
bers who participated in the research indicated that some form of consultation in-
deed took place. Among the respondents who felt that section 100 Administrators 
did indeed allow provincial officials to participate or who believed that some form 
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of participation took place in the process were those who said: “They [section 
100 Administrators] had to rely on the employees of the province to provide in-
formation from the system”, and that “some form of participation included taking 
local officials to training and trained them about how to make choices when deal-
ing with strategic matters”. They also included those who said that “most of the 
systems developed [by section 100 Administrators] were with the inputs of em-
ployees”, and that “they [section 100 Administrators] have never worked alone”. 
Some of these respondents also said that “the administrator was able to work with 
the local team without differences” and that “local officials had meetings [with 
section 100 Administrators] and decisions were take[n] collectively”.

However, while there is sufficient evidence to conclude that section 100 
Administrators indeed valued the inputs of the employees they found in the de-
partments because they “had regular meeting[s] with the local officials and partic-
ipation was enhanced”, the same respondents also lamented the fact that consul-
tation and communication were inadequate because these were mostly done in 
the weekly (or quarterly) meetings between section 100(1)(b) Administrators and 
the provincial staff, and some said that participation was sometimes limited to the 
use of “suggestion boxes” where provincial staff who wanted to contribute could 
place their suggestions into a box. Only three of the 48 provincial staff members 
responded that genuine consultation and cooperation occurred between section 
100(1)(b) Administrators and the local provincial officials because “[m]ost of the 
systems developed by the administrators [were] with the inputs of employees”, 
and because “they have never worked alone”. Another respondent said that “[t]he 
administrator was able to work with the local team without differences” because 
“[i]f they did not consult local people, they would not have succeeded”.

The majority of the participants, however, disagreed with this because 27 
respondents of the 48 provincial staff members said that no consultation what-
soever took place. The section 100(1)(b) Administrators came with a “know-it-
all attitude” and “[e]verything local officials did was considered to be wrong”. 
Provincial employees also said that not only did section 100(1)(b) Administrators 
“[come] with their own objectives”, they also “thought that everybody in Limpopo 
province was part of the fraudulent activities” that led to the invocation of sec-
tion 100(1)(b) of the Constitution. Because of section 100(1)(b) Administrators’ 
prejudice towards local officials, “even when local officials provided the input in 
the meetings, it was not always considered”. One participant said: “We would 
have a meeting but from the meetings the administrator will still prefer to im-
pose decisions on us rather than give us a chance to participate”. Some of the 
reasons section 100(1)(b) Administrators did not seek advice or input from the 
provincial officials include that they thought that “local officials are not good 
enough” and “there was a high level of suspicion”. Not only were section 100(1)
(b) Administrators “very arrogant and looked down on the provincial employees”, 
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one of the section 100(1)(b) Administrators also thought that “[h]e was the only 
man with knowledge, integrity, and that he does not do wrong things” even 
though, according to this respondent, “he ended [up] doing more wrong things 
than anybody else”.

Some respondents even suggested that “[e]ven when we volunteered to ad-
vise them where it was clear that the administrator did not know anything, they 
ignored our advice”. For example, one respondent said that at one point “[t]hey 
were advised by local officials on certain tenders but still went ahead without 
listening to [our advice]. There was also an instance where they were unsure of 
a certain activity and one of the local staff sent an email to the head of [the] sec-
tion 100(1)(b) Administrators for that purpose without getting any response back”. 
This respondent said “[t]hey did not want to listen to me. What I suggested to 
them was not acknowledged [until] after things went bad”. The following analysis 
focuses on how the provincial officials responded to the top-down approach and 
the lack of participation in the administration process.

Provincial officials’ response to the top-down approach and 
the lack of participation in the administration process

Did the feeling that section 100(1)(b) Administrators did not value, seek, or con-
sider their inputs cause the provincial officials to respond in “quite idiosyncratic, 
frustratingly unpredictable, if not downright resistant ways”, as mentioned by 
McLaughlin (1997:172)? The analysis of how the provincial employees felt (or be-
haved) when they were being instructed by the administrators to do certain things 
shows that the top-down management approach affected the attitude of these 
employees in at least five ways. 

Firstly, there were provincial officials who felt the administrators’ approach to-
wards the provincial employees was simply bullish, “such as [in] certain instances 
you will feel threatened and sometimes belittled”. The second category includes 
provincial employees who complied with section 100(1)(b) Administrators’ in-
structions because they understood that administration of their province was an 
order from higher authority (i.e. national government in Pretoria), so they had no 
choice but to comply. According to some of these respondents, “[t]he adminis-
trator was deployed by the national treasury and had objectives to accomplish” 
and as such there was no point not following their instructions. According to this 
category of respondents, “[i]t was just normal because if you are instructed by the 
above, you have to comply”. Thus the fear that section 100(1)(b) Administrators 
would fire them if they did not listen and follow instructions, mixed with respect 
for high-level authority and admission that the national government has taken 
over the administration of the province and that nothing can be done about it 
(submission), were some of the main reasons provincial employees complied.
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The third category includes respondents who did not find any difference be-
tween their lives and working conditions before and during the administration 
period. To these respondents “[l]ife was normal; I followed the administrators’ 
instructions because I am used to being instructed or supervised”. Thus, there 
were some respondents who did not really mind who was in charge or who did 
not think the presence of section 100(1)(b) Administrators made any difference in 
terms of how they performed their day-to-day activities. Some members of this 
category said that “because section 100(1)(b) Administrators are also part of us 
as government officials, I continued with my normal work that [was] expected 
of me as if the administrator was not present”, which suggests that “I was work-
ing as usual”. There are also others who said, “It [did] not [bother] me as I am 
used to be[ing] instructed”. Provincial employees’ compliance in this category 
of respondents seems to be based on being used to following instructions from 
management, and being used to working in government and with other govern-
ment officials, rather than fear.

The fourth category of respondents stated that they decided to switch on their 
defence mechanisms to deal with the situation created by the fact that section 
100(1)(b) Administrators had taken over the province. Among these respondents 
are those who said that “[t]he presence of section 100(1)(b) Administrators did 
not affect me; I acted as though they were not there”. It is not clear whether this 
decision to ignore the presence of section 100(1)(b) Administrators and to act “as 
though they were not there” was driven by hatred towards them or the feeling 
that their presence was not necessary in the first place. However, if one considers 
the fact that some of the respondents could have been part of the group that 
opposed the intervention and viewed it as a political ploy to take revenge on or 
humiliate the provincial leadership because they did not support President Zuma’s 
bid for the second term in Mangaung in 2012, then it can be argued that some 
respondents decided to act as though the administrators were not there. Those 
who felt that the intervention was not necessary indicated that their department 
was on the right track and could not understand the need or justification for the 
intervention. Therefore, when the intervention was forced on them, these respon-
dents chose not to care too much about the instructions from section 100(1)(b) 
Administrators and “continued with [their] normal work as though the administra-
tors were not there”.

The fifth and final category includes those who followed section 100(1)(b) 
Administrators’ instructions because “our province was in need of help, so it was 
in our interests to cooperate with section 100(1)(b) Administrators [irrespective 
of how they treat us]”. In fact, the respondents in this category welcomed the 
presence of section 100(1)(b) Administrators: “We know that we were lacking 
and progress was something we wanted so we welcomed their presence here 
because we knew that they will bring change”. There were, however, also some 
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provincial officials who did not have problems with their province being under 
administration or the presence of section 100(1)(b) Administrators in their depart-
ment but had a problem with the fact that there were no guidelines to indicate 
the line of authority: “The only problem was the issue of guideline documenta-
tion, which made decisions impossible”. This category also includes those who 
found humour in the fact that section 100(1)(b) Administrators had become their 
new bosses in the province. These respondents were willing to work with section 
100(1)(b) Administrators and “had no problem with them. I took it as a point 
of improvement and an opportunity to interact with the national officials” even 
though “their attitude was sometimes not good”.

CoNCLuSIoN AND RECoMMENDATIoNS

The objective of this article was to evaluate the effects of the top-down man-
agement approach resulting from the implementation of section 100(1)(b) of the 
Constitution on the Limpopo provincial government employees’ attitude towards 
the intervention.

The analysis of extant literature and the responses provided by senior Limpopo 
provincial government officials who participated in this research confirmed that 
they were subjected to the top-down management approach. The fact that most 
of the provincial employees felt that they were not considered important actors 
in solving the problems that led to the bankruptcy of the Limpopo provincial 
government by their national counterparts seems to have affected the provincial 
employees in at least five different ways. Firstly, there were some respondents 
who did not really mind whether the senior provincial employees were in charge 
or whether section 100(1)(b) Administrators were in charge. These respondents 
included those who understood that section 100(1)(b) Administrators were also 
part of government officials and should be obeyed and supported and those who 
believed the Limpopo provincial government would benefit from their presence.

However, the majority of provincial officials who participated in this research 
did not have a positive attitude towards section 100(1)(b) Administrators and the 
administration process itself and only followed the instructions because section 
100(1)(b) Administrators were bullies and threatened them. Thus most of the re-
spondents in this category followed section 100(1)(b) Administrators’ instructions 
because they feared retribution or negative consequences: “We cannot disobey 
an order from the higher authority […] so I just went along with the instructions”. 
There were also those who were “used to being instructed or supervised” and 
those who ignored the presence of section 100(1)(b) Administrators and said that 
the presence of the administrators did not affect them so they “acted as though 
they were not there”.
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Therefore, based on the analysis in this article, it is recommended that future 
implementation of section 100(1)(b) in South Africa should consider the applica-
tion of the hybrid management approach in order to create a positive attitude to-
wards individual section 100(1)(b) Administrators and the administration process 
as a whole. This article advocates the hybrid management approach because it 
would create conditions conducive for the inclusion of provincial staff in decision-
making and implementation and because the inclusion and active participation 
of provincial staff in decision-making and implementation would facilitate the 
knowledge transfer and capacity building needed for the sustainability of the pro-
vincial government after an intervention has ended.

NoTE

* This article is partly based on the MA dissertation titled “Implementation of Section 100 of the 
Constitution of 1996 Intervention in Limpopo Province” completed by T.T. Monyepao under the 
supervision of Dr D.E. Uwizeyimana and submitted at the University of Johannesburg in 2017.
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ABSTRACT

National electricity plans are policy approaches that provide opportunities 
for integrated, goal-oriented electricity transition management. This arti-
cle provides a critical reflection of the challenges that face the Integrated 
Resources Plan (IRP) of South Africa, which include the misalignment of 
the electricity sector’s long-term plan with other national strategic plans, 
and the minimal endogenisation of this long-term plan into existing sustain-
ability transitions governance frameworks. The article argues that the use of 
qualitative system dynamics, particularly causal loop diagrams, can be use-
ful in learning about the key feedback loops that relate to the IRP develop-
ment process challenges in South Africa. The results show that resistance to 
IRP development, adoption and its overall implementation has contributed 
negatively to the electricity sustainability transitions agenda. Further, cur-
rent solutions merely deal with symptoms rather than the root cause of the 
IRP challenges. An integrated sustainable electricity transitions framework is 
thus proposed, aimed at improving South Africa’s electricity sustainability 
transitions agenda. The article finally argues the need to entrench the sus-
tainability transitions-based framework in the existing IRP policy develop-
ment process in South Africa.
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INTRoDuCTIoN

Countries make different governance choices as part of the highly complex and 
unprecedented process of enabling profound energy system transitions with the 
aim of ensuring affordable and secure energy services (Kuzemko, Lockwood, 
Mitchell and Hoggett 2016:97). In this instance, governance processes are used 
to ensure the provision of energy as a public good and to address the associated 
market failures (e.g. externalities), while policy governance structures specifically 
play a vital role in the security of energy supply (Morlet and Keirstead 2013:853). 
This in turn affects other sectors that rely on energy, such as residential, transpor-
tation and industry sectors (Markard, Raven and Truffer 2012:955–967; Edomah, 
Foulds and Jones 2017:476–485).

Edomah et al. (2017:476–485) define governance as a process of determining 
who can do what, and who would monitor it, including how rules are modi-
fied and changed over time. Governance includes any of the myriad processes 
through which a group of people can enforce the rules needed to enable that 
group to achieve desired outcomes. Furthermore, governance comprises rules, 
incentives and institutions that drive its successful implementation, while tech-
nological innovations and market actors remain the main drivers of change 
(Kuzemko et al. 2016:98). Kuzemko et al. (2016:97) further stress that governing 
for sustainability transitions is contingent upon both broader policy processes and 
related domestic policy institutions as well as on indigenous (energy) resources. 
Therefore, different configurations of policy processes, institutions and indigenous 
energy resources tend to influence the types of governance choices made and the 
nature of changes, including the related complex and unprecedented challenges 
encountered in electricity systems (Kuzemko et al. 2016:96–97).

Within the electricity sector, long-term planning is one configuration entailing a 
complex process that often includes contradictory and complex sustainability objec-
tives, all aimed at transitioning the sector. As such, traditional approaches to electric-
ity sector planning have focused mainly on projections of future electricity demand 
and the expansion required in terms of electricity supply to meet the anticipated 
demand (Dixit, Chitnis, Jairaj, Martin, Wood and Kundu 2014:3); this is based on a 
stable monopolistic world without any competition, and therefore with little financial 
uncertainty (Dyner and Larsen 2001:1146). This has often resulted in excess capac-
ity and higher-than-necessary energy costs, while far less attention has been paid 
to sustainability, such as social and environmental welfare, or what may be termed 
‘public benefits’ (Dixit et al. 2014:4–6). Furthermore, how policies for planning have 
been developed have also affected how these approaches have eventually been 
implemented, sometimes leading to minimal integration of the plans into appropriate 
governance frameworks. This further has led to the need for sustainability transitions 
approaches to guide policies for planning (Dixit et al. 2014:3–14).
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In the early 1970s, power utilities began to evolve owing to increasing public 
awareness of sustainability issues in relation to electricity demand and supply, 
energy planning complexities, including the role of various stakeholders and re-
quired processes, and electricity sector planning frameworks (D’Sa 2005:1271). 
The IRP was promoted as a policy development process approach for govern-
ment’s macro-strategic planning process, aimed at developing energy resource 
strategies and maximising related national benefits. It provided an integrated plan 
for the power system (Hu, Tan, Yang, Yang, Wen, Shan and Han 2010:6391). The 
IRP was also an approach intended to meet the estimated long-term requirements 
for electricity services during a specified period with a least-cost combination 
of supply and end-use efficiency measures while incorporating equity, environ-
mental protection, reliability and other country-specific goals (D’Sa 2005:1272). 
Figure 1 provides an overview of the IRP as an electricity sector policy planning 
process (D’Sa 2005:1271–1285; Dixit et al. 2014:4).

By the late 1990s, the concept of an IRP had been introduced in most developing 
countries. However, only a few utilities in these countries developed comprehen-
sive electricity plans based on an IRP (Malik and Sumaoy 2003:712). China, Brazil, 
South Africa, India, and Thailand each initiated a unique approach to developing an 
IRP (Hu, Tan et al. 2010:6391–6397; Hu, Wen, Wang, Tan, Nezhad, Shan and Han 
2010:4635–4642; Dixit et al. 2014:6). Coincidentally, in these countries, transitions 
challenges of privatisation and deregulation influenced the IRP development. This 
prompted a modification of the respective IRPs to fit the new power utility business 
environment driven by various stakeholders with sometimes varying and competing 
sustainability objectives (Malik and Sumaoy 2003:712; D’Sa 2005:1274–1278).

It is in this context that this article examines the sustainability transitions agenda 
within South Africa’s electricity sector, with a focus on long-term planning and its 
overall governance, and specifically the IRP as a policy planning approach.

Source: (Adapted from D’Sa (2005:1271–1285 and Dixit et al. 2014:4)

Figure 1: IRP 2010–2030: The Approach
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SuSTAINABILITY TRANSITIoNS, PoLICY DEVELoPMENT 
AND PoLITICAL DYNAMICS

Markard et al. (2012:956) describe sustainability transitions as a set of processes that 
lead to a fundamental shift in socio-technical systems with far-reaching changes 
along different dimensions. These include: technological, material, organisational, 
institutional, political, economic, and socio-cultural. Furthermore, these socio-tech-
nical systems change structurally over an extended period of time, thus involving a 
broad range of actors or stakeholders while typically unfolding over considerable 
time spans (50 years and more) (Kern and Smith, 2008:4094). Therefore, studies 
of complex problems are often aimed at understanding how sustainability transi-
tion evolves over time (Markard et al. 2012:956–957). Further, the sustainability 
transition management policies are not meant to replace regular policies, but rather 
complement policies with a strategic, long-term procedural, governance and trans-
formational approach aimed at structural change (Kern and Smith 2008:4094).

According to Markard et al. (2016:216), despite the crucial role of policy devel-
opment and political economy dynamics in sustainability transitions, circumstanc-
es that make the adoption and endogenisation of such policies possible are rarely 
considered. To illustrate this, Markard, Suter and Ingold (2016:216–217) highlight 
how the energy transition in Germany was closely linked to a variety of policies 
that included the deployment of subsidies for renewable energies and policy reg-
ulations targeting nuclear out-phasing; however, Germany still faced challenges in 
terms of its overall policy adoption and the required transformation processes (i.e. 
endogenous system processes). Meadowcroft (2011:71) further contends that poli-
tics are the constant companion of sustainability transitions, serving alternatively, 
and often at the same time, as context, arena, hindrance, enabler, intermediary 
and manager of repercussions. Meadowcroft (2011:73) also suggests political 
economy dynamics are driven by the three interrelated domains of ‘interests’, 
‘institutions’, and ‘ideas’. Even though studies (e.g. Kemp, Rotmans and Loorbach 
2007:315–331; Kern and Smith 2008:4093–4103; Kern and Howlett 2009:391–
408; Laes, Gorissen and Nevens 2014:1129–1152; Baker 2016:2–19; Markard et 
al. 2016:215–237) have attempted to incorporate political dynamics of the Dutch, 
British, German, South African, and Swiss energy transitions respectively, the 
focus on policy has been limited; that is, less attention has been devoted to the 
politics or related policy dynamics that makes the adoption and endogenisation 
of such policies likely (Meadowcroft 2011:73). This indicates that an understand-
ing of policy development dynamics and political economy dynamics in terms of 
policy adoption, policy endogenisation and its associated transformation is crucial 
for sustainability transitions (Markard et al. 2016:216–234).

Ghaffarzadegan, Lyneis and Richardson (2011:24–27) identified five fea-
tures that characterise public policy problems: (i) policy resistance from the 
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environment, where a policy action generates feedback from its environment 
which mostly aggravates the initial problem situation; (ii) the need for experiment-
ing and cost of experimenting, which is fundamental in public policy learning, is 
faced with policy resistance and long delays between action and consequences; 
(iii) the need to persuade different stakeholders, because diverse stakeholders 
have a role in developing and influencing the effectiveness of policies; (iv) over-
confident policymakers, who often underestimate the limits of their knowledge 
when proposing reforms; and (v) the need to have an endogenous perspective, 
because policymakers tend to attribute undesirable outcomes to exogenous 
sources rather than to endogenous consequences of their earlier actions.

From the above discussion, one can underscore the need for an endogenous 
perspective to advance visions or insights into the political economy dynamics 
of policy development and action that can heavily influence sustainability tran-
sitions. This article applies a qualitative system dynamics approach, particularly 
causal loop diagrams, to identify sources of policy resistance, reveal insights to 
policymakers, contribute to policy discussions, and improve understanding of 
the need for an endogenous view for effective policymaking. The article focuses 
on the context of the challenges facing the strategic IRP development process in 
South Africa, including its adoption and subsequent implementation.

SYSTEM DYNAMICS APPRoACH

The emergence of the system dynamics field can be dated to the 1950s and can 
be considered as “the study of the information feedback characteristics of indus-
trial activity to show how organizational structure, amplification (in policies), 
and time delays (in decisions and actions) interact to influence the success of the 
enterprise” (Forrester 1958:40). The system dynamics approach can simplify the 
endogenous structure of each particular system under assessment; identify the 
interrelationships of different elements of the system; and account for different 
alternatives for simulation (Sterman 2001:8–23; Musango and Brent 2011:87).

System dynamics models further allow for the understanding of the system 
structure, analyses of policies and strategies, the testing of theories, and system 
modelling and simulation to support public policy analysis and evaluation (Winz, 
Brierley and Trowsdale 2009:1305). Several studies have developed guidelines 
and strategies for the system dynamics modelling process, thus providing a range 
of steps; however, they all include similar iterative activities that involve both 
qualitative modelling and quantitative modelling (Winz et al. 2009:1305; Probst 
and Bassi 2014:41; Davies, Musango and Brent 2016:57). In this context, Probst 
and Bassi (2014:164) have proposed the following process or ‘phases’ for system 
dynamics modelling:
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 ● Problem identification: In this phase, the problem or challenge is defined by 
identifying the causes and effects through definition of boundaries, which 
include political, environmental, economic and social dimensions. This is fol-
lowed by the identification and analysis of causes and effects of key variables 
and actors directly linked to the problem. Once the root causes of the problem 
and their effects on the system have been identified and delimited, an analysis 
of future behavioural paths and impacts is also undertaken. In this instance, 
indicators and influence tables can be utilised as tools.

 ● System characterisation: In this phase, the mapping of complexity, including 
the assessment of the dynamic properties of the system, is undertaken. This 
phase includes the building or development of causal loop diagrams (CLDs), 
review of the system boundaries, overall understanding of the system, the iden-
tification of key feedback loops, and entry points for intervention, i.e., strategy 
or policy identification. In this phase, indicators, influence tables, CLDs and 
scenarios are suggested tools.

 ● Strategy/policy assessment: This phase focuses on the design potential of inter-
ventions, assessment of the interventions and the selection of viable options and 
indicators. Suggested tools for this phase include indicators, CLDs and scenarios.

 ● Decision-making and implementation: In this phase, a multi-stakeholder ap-
proach is promoted to assess roles and responsibilities, followed by an analysis 
(may include both qualitative and quantitative modelling) of the expected 
impacts across sectors and actors, and the overall definition of the strategy or 
policy. Again, the suggested tools for this phase include indicators, CLDs and 
scenarios.

 ● Monitoring and evaluation: In this phase, the strategy is implemented and the 
development of the system is monitored, while an analysis of the sectors and 
stakeholders is also undertaken. Also, lessons learned for the next decision-
making process are utilised. Tools suggested in this instance also include indi-
cators, CLDs and simulations (Pruyt 2013:46–47; Probst and Bassi 2014:164).

The above-mentioned process consists of both qualitative and quantitative mod-
elling. Quantitative modelling enables visualisation of the effects of different inter-
vention strategies through simulations (Sterman 2000:191–262). It requires explicit 
statements regarding assumptions about the underlying model and identification 
of uncertainties associated with system structure, including the identification of 
gaps in data availability, with the aim to promote transparency. Furthermore, 
quantitative modelling has been advocated because it uses mental models and 
structural elements of problems; identifies and integrates both soft and hard vari-
ables; simulates dynamic behaviour of the problem under assessment; and assists 
in greater problem understanding as well as an improved ability to further clarify, 
define and manage dynamic real-world issues (Sterman 2000:20–23).
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Despite the advocacy of quantitative modelling, it has faced considerable chal-
lenges in the devising and quantification of soft and uncertain variables, as tack-
led by qualitative modelling (Davies et al. 2016:57). While mainstream system 
dynamics scholars like Wolstenholme (1999) agree that qualitative modelling is an 
essential aspect of system dynamics modelling, other scholars have emphasised 
the critical role of quantitative modelling as well in the pursuit of dynamic knowl-
edge (Wolstenholme 1999:424; Coyle 2000:226). Coyle (2001:357–358) stresses 
that the early 1980s witnessed the development of purely qualitative modelling, 
which only consists of CLDs. The CLDs provide the conceptualisation and feed-
back structure at an aggregate level. CLDs can then be transformed into stock 
flow diagrams for simulation modelling. However, there is still an argument that 
a quantified simulation model is always superior to a qualitative model because 
it provides more insights (Pruyt 2013:40). However, in situations where the issue 
investigated mainly entails soft and uncertain variables, then qualitative system 
dynamics using causal loop diagrams becomes more relevant (Wolstenholme and 
Coyle 1983:569–581).

According to Probst and Bassi (2014:180), the creation of a CLD has several 
purposes and benefits: it combines ideas, knowledge and opinions; it highlights 
the boundaries of the analysis; and it allows stakeholders to achieve basic to ad-
vanced knowledge of the analysed issue’s systemic properties. In this context, 
causal interrelationships are plotted for generating greater understanding of the 
nature of a problem with a view to gaining greater insight into potential inter-
ventions or problem solutions. Additionally, CLDs have the ability to represent a 
complex real-world problem that requires a long narrative explanation on a single 
diagram; the ability to stimulate discussion and understanding of the different 
relationships of a complex real-world problem being investigated; the ability to 
enable the identification of feedback loops that may assist in explaining behaviour 
or generating insights; and the ability to identify wider contexts of a modelling 
task. Despite these strengths, the effectiveness of the CLD is directly linked to the 
quality of the process, which in turn influences the conceptualisation of the CLD.

The building blocks of CLDs include the following:
 ● Variables: “They represent a condition, situation, action or decision that can 

influence and be influenced by other variables. A variable can also be quanti-
tative or qualitative, since CLDs can incorporate both variables.”

 ● Links/arrows: “They illustrate the relationship and the direction of influence or 
causation among variables.”

 ● Direction of influence: “This is denoted by the symbol S / (+), meaning ‘same 
direction’, or O / (-), meaning ‘opposite direction’. The arrows indicate the way 
in which one variable moves or changes in relation to another.”

 ● Type of feedback loop: “There are two types of feedback loops: balanc-
ing feedback loops that pursue equilibrium and are represented by ‘B’ and 
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reinforcing feedback loops that amplify changes and are represented by ‘R’ 
(Probst and Bassi 2014:181; Davies et al. 2016:58).

CLDs can be utilised to support all the decision-making phases. In the problem 
identification phase, they help identify the causal chain that determines the prob-
lem to be solved, from an endogenous perspective. During the strategy/policy 
assessment phase, they facilitate the identification of the key entry points for 
interventions, where they also support the evaluation of selected interventions: 
short-term vs. long-term; and direct and indirect impacts, including responses. 
During the decision-making and implementation phase, and the monitoring and 
evaluation phase, CLDs can be utilised to bring together diverse stakeholders to 
promote synergies, coordination, and integrated strategies and action plans, and 
to identify unintended consequences of implemented interventions (Probst and 
Bassi 2014:105).

ENDoGENouS PERSPECTIVE oF IRP PoLICY 
PLANNING IN SouTH AFRICA

Ensuring a reliable and affordable supply of electricity has been at the core of 
South Africa’s development (Department of Energy 2009). National electricity 
planning, as part of energy policy, emerged internationally as the most effective 
way to shape the development of the electricity supply industry. The Department 
of Energy (DOE) is responsible for developing the Integrated Energy Plan (IEP), 
which is based on a general equilibrium model involving the economy and an 
energy component (Department of Energy 2013). This plan is relevant because of 
the inherent interaction among the components of the energy industry. As such, 
the main aim of the IEP is to incorporate the overall interaction within the energy 
industry, i.e., interactions between electricity, liquid fuels, coal fuels, gas fuels, etc. 
(Department of Energy 2009).

Additionally, the DOE is responsible for the development of the IRP, which is a 
subset of the IEP and is described in the Regulations for New Generation Capacity 
published on 5 August 2009 (Department of Energy 2009). In terms of long-term 
planning and related sustainability goals aimed at contributing to South Africa’s 
sustainability transition path, the South African electricity sector is currently guided 
and driven by the IRP 2010–2030. The IRP has been described as a medium- to 
long-term plan that directs the expansion of the electricity supply over the given 
period (at least 20 years). Furthermore, the IRP was introduced to minimise the 
total cost of electricity (overall supply and associated losses or not supplied) to the 
consumer, given the constraints inherent in the technical aspects of the supply and 
non-technical considerations brought into the planning model.
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The technical aspects are meant to flow directly from the planning assump-
tions, whereas the non-technical considerations are derived from the policy 
options and scenarios, including associated externalities. The IRP was proposed 
as a mechanism by which key electricity systems, sustainability and government 
policy requirements would be met so that the following questions would be an-
swered: What are the electrical energy requirements for South Africa? When will 
the capacity be needed to provide for the electrical energy requirements? What 
is the appropriate mix of technologies to meet the needs that achieve the required 
policy objectives? (Department of Energy 2009).

South Africa’s first national IRP was completed by the National Energy 
Regulator of South Africa in 2002. The updated second national IRP was com-
pleted in 2004, and the third national IRP was completed in 2008. Eskom, the 
state-owned national utility, also used to develop integrated strategic electricity 
plans providing strategic projections of supply-side electricity options to meet 
Eskom’s long-term electricity load forecasts (Calland and Nakhooda 2012:915). 
The current IRP 2010–2030 was promulgated in March 2011 (Department of 
Energy 2011). In 2013, a revised IRP was published for public comment in keep-
ing with the expectation that the IRP be updated biennially; however, it was never 
approved by Cabinet. A process of updating the IRP was initiated in 2016 with 
stakeholder consultation commencing in December 2016; the finalisation of the 
IRP policy adjustments was approved by Cabinet in December 2017. The IRP has 
faced several challenges and the next sections focus on the problem identification 
and system characterisation phases of system dynamics to further examine chal-
lenges facing the strategic IRP development process in South Africa.

Characteristics of South Africa’s Integrated Resource 
Plan policy planning process problem

The IRP was developed as a mechanism to facilitate electricity transition in South 
Africa, in particular, social development to promote job creation and localisation; 
economic development through increasing supply; and environmental sustainability 
through diversifying electricity supply sources. This was evidenced in the promulgat-
ed IRP 2010, where the proportion of renewable electricity capacity was planned to 
reach 17 800 MW by 2030, with 5000 MW to be operational by 2019, and a further 
2000 MW operational by 2020. This was then followed with the Independent Power 
Producer Procurement Programme, which has been hailed as a success worldwide, 
where 102 projects were awarded in its four bids windows (IPPPP Office 2017).

Figure 2 shows the feedback loop of the initial objective of the electricity sus-
tainability transition in South Africa, which entails a transition from mainly coal 
electricity generation to more renewable energy as driven by South Africa’s IRP 
policy development process, represented as a balancing feedback loop, B1.
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However, the IRP policy development process was confronted with tensions, 
challenges and doubts, creating an uncertain environment regarding achieving its 
intended objectives. As an illustration, Baker, Newell and Phillips (2014:792) point 
out that the IRP implementation may result in “GHG emissions from electricity 
generation increasing from 237 million tons of CO2 in 2010 to 272 million tons in 
2030” owing to the flawed assumptions promoted during the IRP development 
process. In addition to this, IRP implementation may lead to increases in electric-
ity prices estimated at 250% in real terms from the 2010 levels, while by 2020 
they are estimated to be even higher owing to higher projected inflation rates. 
This increase in GHG emissions and electricity prices is attributed to the doubling 
in electricity capacity driven by “projected demand forecasts”, specifically in the 
government-driven mining and minerals beneficiation programmes and coal-to-
liquids technology programmes (Baker et al. 2014:802). It is in this context that 
some stakeholders raised concerns over the lack of transparency in gathering the 
technology costs data, decreasing renewable energy costs against coal costs and 
related externalities, assumptions made in terms of demand forecasts, and the role 
and influence posed by the traditional “mineral energy complex” players within 
the IRP development process. Additionally, in terms of technology diversification 
and options, especially concerning nuclear energy, stakeholders have highlighted 
the lack of consideration of capabilities of more flexible smaller modular nuclear 
reactors, which could be more suitable for South Africa given the uncertainty 
of demand and the large renewable energy resources (Energy Research Centre 

Figure 2: Electricity generation transition feedback loop
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2013:20). Furthermore, an integrated analysis linking the power and water sectors 
and the economy was lacking, proving that the electricity sustainability transition 
objectives were not captured in totality. For example, electricity production is 
closely linked to the water sector, and South Africa is expected to have a deficit of 
234 gigalitres by 2025 as projected in national accounts (Hedden 2015:21; Pouris 
and Thopil 2015:2). As such, this is an illustration of the many gaps that need to 
be considered, aligned and endogenised in the IRP policy development process.

Other major IRP shortfalls are that environmental and social impact assess-
ments on all advocated technologies notably have been missing. Also, the eco-
nomic and financial impacts of the proposed electricity generation mix in the IRP 
could also have received more attention, while the contribution of the IRP and 
overall energy policy to the peripheral government objectives (social, environmen-
tal, and industrial) has been marginal (Montmasson-Clair and Ryan 2014:8–9).

Also, the increasing role of renewable energy driven by Independent Power 
Producers (IPPs) and small-scale embedded generation ‘behind meters’, which 
would eventually result in a more decentralised and intermittent electricity supply 
for South Africa, is currently lacking a clear governance process or framework to 
ensure overall alignment with the country’s long-term strategic planning (Msimanga 
and Sebitosi 2014:420). The proposed IPP institutional and governance structures, 
including related existing barriers to renewable energy deployment in South Africa, 
are not sufficiently defined. Hence, enforcing implementation mechanisms or rules 
and regulations becomes challenging (Montmasson-Clair and Ryan 2014:13). While 
this is expected to affect various electricity sector actors, it is not explicitly consid-
ered in the IRP development process. Furthermore, IPPs have indicated continually 
that limited attention is given to grid planning in terms of where, geographically, 
future electricity will come from or who will produce it, including the geographi-
cal location of demand (Hedden 2015:2–18). These deficiencies further highlight 
the insufficiencies within the IRP policy development process and its misalignment 
with overall national strategic and integrated planning, such as the Transmission 
Development Plan for South Africa and the Strategic Grid Plan (Govender 2017:4).

Baker (2016:2–19) further underscores political planning dynamics and influ-
ences by various stakeholders in the way in which the IRP was negotiated, as this 
revealed the electricity sector’s political economy dynamics driven by the “tradi-
tional minerals-energy complexity” in South Africa. This refers specifically to the 
technical advisory group that provided inputs into the modelling process, which 
was heavily criticised for consisting largely of representatives from coal miners, 
the Energy Intensive Users Group, Eskom (the national utility), and government. 
Therefore, this participatory nature of the IRP’s public consultation process has 
been heavily criticised (Baker 2016:2–19).

In the 2016 updated IRP (Department of Energy 2016), although the issues of 
load-centric distributed generation and short-term decentralised provision were 
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addressed, there is still a lack of detailed studies on the subject. This is exempli-
fied by the distributed generation definition, regarded as vague, while the long-
term effects of short-term planning and short-term provision were not investigated 
(Rycoft 2017). In addition, the planning and impact of construction times of small-
er plants (in particular distributed generation) were not considered. Questions 
relate to whether these plants will be centralised or localised, and whether a 
centralised planning for distributed generation would be required (Rycoft 2017). 
As such, this further highlights the lack of a governance framework within which 
the IRP development process and its subsequent updates can be undertaken to 
ensure transparency, alignment, endogenisation and overall contribution of the 
IRP as a policy-planning process for South Africa’s transitions path.

Yelland (2016) notes the incorrect and inconsistent technology costs utilised in 
the Draft IRP 2016. He proposes an IRP process that starts with an unconstrained, 
least-cost, base-case scenario, using correct and up-to-date technology costs, to es-
tablish the associated least-cost, unconstrained, base-case technology mix to 2050, 
and the associated cost of this base-case scenario should be followed. Moreover, 
other scenarios using various imposed constraints (e.g. carbon constraints or water 
availability or electricity demand constraints) to establish the relevant energy mixes 
calculated in the IRP model for each of the alternative scenarios together with the 
associated additional costs up to 2050 will need to be considered (Yelland 2016). 
This would allow relevant stakeholders to understand the cost implications of the 
various constraints over and above the least cost, base-case scenario to obtain a 
meaningful view of the additional cost versus the resulting benefit or policy objec-
tive of the IRP (Yelland 2016). Additionally, the stakeholder consultation for the 
IRP 2016 was flawed and critiqued for only allowing the public 10 to 14 days’ 
comment on the draft document. Only DOE policymakers had access to the cost-
ing of the various scenarios, including any new scenario information identified by 
stakeholders, affected parties and the public during the public participation pro-
cess (Yelland 2016). Again, this further highlighted the lack of a framework to guide 
an inclusive process for the IRP development.

The complexity challenges facing the IRP policy development process cre-
ated an uncertain environment for future energy development planning in South 
Africa. This has in turn created resistance towards IRP adoption and implementa-
tion, hence, reversing the effect of the initial IRP objectives to promote electricity 
sustainability transitions, i.e., reducing coal electricity generation in South Africa 
over time. This is endogenously captured as an unintended consequence in 
Figure 3, represented as a reinforcing loop, R1.

Figure 3 highlights that to facilitate electricity sustainability transitions the IRP 
was introduced as a policy planning process approach within the electricity sec-
tor (B1: electricity generation transitions loop). However, the IRP policy planning 
development process and its adoption and subsequent implementation faced 
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various challenges due to the policy and political dynamics within the electric-
ity sector in South Africa, leading to various unintended consequences – mainly 
resistance towards the IRP development process and its adoption – thus reverting 
South Africa’s electricity to its initial situation of relying on coal electricity genera-
tion, or a slow electricity transition in South Africa (R1: unintended consequence 
feedback loop).

Figure 4 emulates “the fixes that fail system archetype”, which illustrates that 
a quick-fix solution can have unintended consequences (i.e., resistance towards 
IRP development process, adoption and implementation) that can further aggra-
vate the problem. It hypothesises that the problem symptom (i.e., IRP complexity 
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challenges) will diminish for a short while and then return to its previous level or 
become even worse over time (Braun 2002:14–16).

Owing to the slow electricity transitions described in Figure 4, the DOE has 
continuously responded by reviewing and updating the IRP to transition electric-
ity generation from coal, however, only some temporary improvement in perfor-
mance is experienced. This is what can be considered a symptomatic feedback 
loop (B2 in Figure 5).

The quick-fix solution loop indicates that the DOE’s review and update of the 
existing IRP is only a quick fix, which alleviates the problem symptom and reduc-
es the pressure to seek a fundamental solution that will deal with the dominant 
challenges relating to resistance towards IRP development, adoption and imple-
mentation. As the initial objective of electricity transitioning worsens, there is a 
tendency to resort to the quick-fix solution instead of the fundamental solution 
that encompasses integrated sustainable electricity transitions. This is because the 
effects of the fundamental solutions occur after a longer delay, represented by a 
double line on the arrow of the fundamental solution loop (B3). The greater the 
reliance on quick-fix solutions, the worse the situation becomes, and thus over 
time the fundamental solution becomes indispensable. Hence, the fundamental 
solution feedback loop (B3) introduces the integrated sustainable electricity tran-
sitions framework aimed at electricity transitions from coal electricity generation. 
Figure 6 emulates the shifting the burden system archetype, which illustrates how 

Figure 4:  Fixes that fail system archetype: Electricity coal generation (i.e., 
slow transitions) over time in South Africa
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management interventions work. Each time there is an intervention in the form of 
review and update of the IRP by the DOE to transition electricity generation from 
coal, only some temporary improvement in performance is experienced, until a 
fundamental solution is presented; in this case, an integrated sustainable electric-
ity transitions framework, which assumes a well-planned intervention.

CoNCLuSIoN

This article used qualitative system dynamics to examine challenges facing the 
IRP policy planning process in South Africa. The IRP policy plan is a complex 
system faced with several policy and political economy dynamics that have led 
to some resistance in terms of its implementation and even its development. 
The article has demonstrated the ability of causal loop diagrams to capture in 
a succinct manner the feedback structure of the characteristics of the IRP plan-
ning process problem in South Africa. By utilising causal loop diagrams, the IRP’s 
current symptomatic solution, namely the review and update of the IRP by the 
DOE, and the fundamental solution, namely an integrated sustainable electricity 
transitions framework, each forms a ‘balancing’ loop with the problem symptom, 

Figure 5:  Shifting the burden characteristics of the IRP policy development 
process

Source: (Authors’ own conceptualisation)
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as the main plan is to transition from primarily coal-based electricity generation. 
The resistance towards the IRP policy planning development process and the re-
lated IRP challenges, represented by a reinforcing loop, emphasises the system’s 
inability to achieve its objectives with the quick-fix solution. Thus, there is the 
need to focus on a long-term fundamental solution, represented by the integrated 
sustainable electricity transitions framework. Future investigations will focus on 
the strategy/policy assessment phase where the focus will be on the design of an 
integrated sustainable electricity transitions framework and its application as part 
of the existing IRP development process.

NoTE

* This article is based on the ongoing PhD research entitled “Strategic Integrated electricity 
planning: A case of electricity transitions in South Africa” by Ms Lwandle Jackie Mqadi under the 
supervision of Proffs  J.K. Musango and A.C. Brent.

Figure 6:  Shifting the burden system archetype: Management interventions 
and the impact on electricity transitions in South Africa over time
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ABSTRACT

The 1994 democratic transition raised public expectations about the de-
livery of better services and improved quality of life for all South Africans. 
While tremendous progress has since been recorded in relation to quan-
titative expansion of access to basic services (housing, health, education, 
water, sanitation, electricity and refuse removal), qualitative performance of 
the country’s post-apartheid public service has been under par. The wave 
of service delivery protests, which have become a permanent feature of 
South Africa’s public policy and governance discourse, should be under-
stood against this backdrop. The country’s sluggish public service perfor-
mance and associated sub-standard results triggered the introduction of an 
outcomes-based approach to improve overall government performance in 
relation to a set of key nationwide development outcomes. This approach 
represents South Africa’s version of a results-based management system. 
A central thesis of this article is that an outcomes-based approach has not 
been institutionalised within the current psyche and practices of the coun-
try’s public service despite the rhetoric to the contrary. In the main, the ar-
ticle argues that existing compliance-based public service culture coupled 
with technical capacity constraints account for this state of affairs. In the 
end, the article proposes key institutional reform measures to heal existing 
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INTRoDuCTIoN

Performance management is important for improved organisational performance 
(Diedericks 2017:1). Governments across the world are facing tremendous pres-
sure from different stakeholders to demonstrate results (Kusek, Rist and White 
2005:7). In South Africa, this pressure has much to do with meeting the aspirational 
goals and ideals of the post-apartheid constitutional contract. The 1994 transition 
to a constitutional democracy created higher expectations of a better life for the 
black majority who suffered socio-economic exclusion and deprivation under the 
apartheid regime. However, 24 years into a democratic dispensation, the country’s 
public sector performance and service delivery outcomes remain sub-optimal. 
Results-based management (RBM) has been punted in the literature as a potent 
management tool that could be used to improve organisational performance results 
and policy outcomes (Hatton and Schroeder 2007:431; Kusek et al. 2005:8).

The extent to which the concept of RBM has been institutionalised within the 
South African public service remains a subject of ongoing public management 
and governance discourse. As a contribution to the ensuing debate, this article 
argues that, despite the adoption of an outcomes-based approach in 2009, an 
RBM paradigm has yet to be embedded in the South African public service due 
to existing bureaucratic culture and the paucity of technical skills. The article be-
gins with a brief synopsis of conceptual issues and then discusses public sector 
reforms and outcomes-based approach and related key implementation chal-
lenges in South Africa. It ends off with key recommendations to institutionalise 
and sustain a results-based culture in the South African public service. While a 
term ‘public service’ in South Africa refers only to national and provincial public 
administration as defined in the Public Service Act of 1994 as amended, it takes a 
broader meaning in this article which encompasses public administration across 
all spheres of government in the country.

CoNCEPTuAL oRIENTATIoN

A traditional bureaucratic model of public administration has fallen out of favour. 
The public sector has undergone a major transformation from ‘public administra-
tion’ to ‘public management’ under the umbrella of New Public Management 

pathologies and embed a results-based culture to improve public service 
performance and development outcomes.



Administratio Publica | Vol 26 No 2 June 2018140

(NPM) reforms (Ariely 2011:999; Hughes 2017:547). Triggered by the lack of public 
sector efficiency, effectiveness and productivity (Ibietan 2013:53), NPM reforms 
have effected fundamental changes to the configuration, functions and processes of 
government (Awortwi 2010:723). Improving organisational performance, effective-
ness and results has been one of the key drivers of these NPM reforms (Sun and 
Van Ryzin 2014:325; Verbeeten and Spekle 2015:953). The NPM is based on a 
thesis that effective management and improved public sector performance require 
a results-based culture underpinned by clear targets and incentives with focus 
on outcomes rather than inputs, rules, processes and procedures (Verbeeten and 
Spekle 2015:953). RBM, sometimes referred to as performance management, has 
been a key centrepiece of this NPM philosophy (Hatton and Schroeder 2007:427; 
Try 2008:22; Try and Radnor 2007:655). In this article, RBM is synonymous with 
results-based monitoring and evaluation (RBME).

As a management strategy or approach, RBM or RBME places a primary 
emphasis on results (outcomes and impacts), marking a fundamental shift from 
traditional management or monitoring and evaluation (M&E) approaches and 
practices which focus on inputs and activities (Hatton and Schroeder 2007:427; 
Kusek et al. 2005:8; Mayne 2007:88; Perrin 2015:185–186). An RBM approach is 
a key tool to help government systematically assess effective implementation of 
its projects, programmes and policies to achieve the intended outcomes (Hauge 
2004:1). RBM represents a critique to bureaucratic management practices of 
public administration that is preoccupied with rules and procedures rather than 
results (see Awortwi 2010:726–727; Vogel 2012:370). Organisational culture, ca-
pacity, incentives and performance information are the critical success factors for 
effective implementation and institutionalisation of RBM philosophy and practices 
(Goh 2012:36; Jamil et al. 2013:902; Kusek et al. 2005:11–21, Mayne 2007:89; 
Perrin 2015:187; Swiss 2005:593–594). This article discusses the extent to which 
institutional culture, capacity, incentives and performance information affect the 
implementation of an RBM paradigm in the South African public service.

THEoRETICAL oRIENTATIoN

This section focuses on the theories that are central to this article.

The New Public Management

The NPM philosophy was seen as a response to bureaucracy. Morah in Luthuli 
(2007) argues that although bureaucracy was closely linked to administrative 
efficiency the introduction of NPM is eroding this notion. NPM was adopted 
as a mechanism to build efficiency and effectiveness in the state by adopting 
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management principles, based on the success of the private sector, and building 
capacity within the state. NPM has been closely linked to public choice theory 
and modernisation theory.

In summary, the NPM model was premised on:
 ● The adoption of private sector practices to the public sector
 ● Efficiency was considered the cornerstone of the model
 ● A movement away from input controls, rules, and procedures towards output 

measurement and performance targets
 ● A move to privatisation, outsourcing, contracting out, and
 ● The devolution of control by managers with improved reporting and monitor-

ing mechanisms (Hope 2001:120).

Goal-Setting Theory

Goal-setting theory, which had its origins in educational psychology, was popu-
larised by Edwin Locke in 1968 (Obasan and Sotunde, in Fatile 2014:82). Central 
to this theory is the relationship between goals and performance outputs. The 
setting of goals and motivation are closely linked. In the public sector, the setting 
of performance goals ensures that staff is motivated to strive towards the achieve-
ment of the set goals.

The reason why goal-setting has a positive outcome on performance is pre-
mised on the notion that setting (high) goals affects choice, effort, and persistence, 
that is, a specific goal or target increases productivity in the public sector (Fatile 
2014:84). Figure 1 illustrates the relationships between assigned goals, self-set 
goals, self-efficiency and performance.

The two unique characteristics of the goal-setting theory that make it more 
effective than any other theory of motivation to date are its strong empirical basis, 
and its continuous process of development. It is therefore a useful tool in analys-
ing performance management and productivity in the African public sector.

Source: (Adapted from Locke and Latham 1990:72)

Figure 1:  The relationships between assigned goals, self‑set goals, self‑
efficiency and performance

Self-efficacy

Personal goal

Assigned goal Performance
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Programme theory in results-based management

In many cases, programmes are poorly planned with no clear programme theory 
to link various key programme components (Savaya and Waysman 2005:91–92). 
This often leads to poor programme performance resulting in organisations not 
achieving their desired results. The application of programme theory could 
therefore help organisations improve their programme design and performance. 
Programme theory provides procedural mechanisms, tools and techniques for re-
sults-based programme planning, implementation, monitoring and evaluation. In 
this regard, a logic model and theory of change (ToC) are important inter-related 
programme theory tools that deserve special attention.

A logic model is a practical tool which assists organisations to define the 
linkages and relationship between programme inputs, activities, outputs and 
outcomes (Dhillon and Vaca 2018:71; Kneale et al. 2015:3–20; Savaya and 
Waysman 2005:85–87). In short, a logic model provides a framework for concep-
tual thinking about programmes (Kneale et al. 2015:17). A logic model generally 
works hand-in-hand with the theory of change (ToC) in articulating causal results 
chain between resources, activities, outputs, outcomes and impacts as well as 
key theoretical assumptions behind the programme (Little 2014:121). ToC is es-
sentially “a management and evaluation tool supporting critical thinking in the 
design, implementation and evaluation of development programmes” (Paina et 
al. 2017:29). In practice, ToC builds upon a logic model and provides theoretical 
assumptions (theory) to explain pathways to change in terms how and why a par-
ticular programme will lead to the achievement of the desired results (Dhillon and 
Vaca 2018:65–71; Kneale, Thomas and Harris 2015:18). Overall, ToC can help 
organisations improve their programme design, implementation, monitoring and 
evaluation and impact (Dhillon and Vaca 2018:66–86). As it is argued later in this 
article, poor performance of the South African Public Service is partly related to a 
general disregard for programme theory in the design of government programmes 
and service delivery interventions.

PuBLIC SECToR REFoRMS IN SouTH AFRICA

South Africa has not been immune to the wave of public sector reforms that en-
gulfed many countries across the world (Manyaka and Sebola 2012:301). A com-
bination of two fundamental drivers brought about public sector reforms in South 
Africa. The first main driver relates to the democratisation and transformation of 
the apartheid state. The 1994 democratic transition inherited a racially fragmented 
and inefficient public administration which required major institutional transfor-
mation and reforms (Naidoo 2015:23–29). South Africa’s adoption of NPM in the 
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1990s also heralded significant and far-reaching public sector reforms including 
corporatisation, contract appointments, financial and performance management 
reforms (Cameron 2010:684).

It is these performance management reforms which are a central focus of this 
article. In this regard, the South African government introduced a raft of policy, 
legislative and institutional measures to reinvent and re-engineer public adminis-
tration machinery towards the achievement of the country’s post-apartheid socio-
economic transformation ideals. Key policy and legislative instruments introduced 
at the national and provincial government include the Public Service Act (1994), the 
White Paper on the Transformation of the Public Service (1995), the Constitution of 
the Republic of South Africa (1996) and Public Finance Management Act (1999). 
The same reforms were replicated at the local government level through the White 
Paper on Local Government (1998), Municipal Systems Act (2000) and Municipal 
Finance Management Act (2003). All these measures have one key common de-
nominator: creating effective, efficient and accountable government.

Chapter 10 of the 1996 Constitution enjoins public administration to uphold 
certain key values and principles which include accountable and development-
orientated public administration as well as efficient, economic and effective use 
of resources. The Public Finance Management Act (PFMA), read together with 
Treasury Regulations and Public Service Regulations 2016, places strong emphasis 
on efficiency, effectiveness and performance of national and provincial depart-
ments through improved strategic and operational planning and budgeting.

The PFMA requires departments to implement performance-based budgeting 
with clear focus on measurable objectives, value for money, performance results 
and accountability (Nkoana and Bokoda 2009:52). Municipalities are also expected 
to embrace a performance-based culture in terms of the Municipal Systems Act 
(MSA) and Municipal Finance Management Act (MFMA). Other performance en-
hancement instruments and tools introduced include the 2005 Government-Wide 
Monitoring and Evaluation Policy Framework. However, all these post-apartheid 
public sector reforms did not significantly lead to improved government perfor-
mance. A journey towards full achievement of post-apartheid socio-economic 
development aspirations remains long, filled with growing citizens’ impatience.

ouTCoMES‑BASED APPRoACH To 
GoVERNMENT PERFoRMANCE

An outcomes-based approach to government performance in South Africa rep-
resents the country’s version of RBM. Introduced in 2009 by the Zuma admin-
istration under the tutelage of the Department of Performance Monitoring and 
Evaluation (DPME), an outcomes-based approach constitutes the South African 
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government’s latest generation of public sector performance management re-
forms. While the concept of RBM is relatively new in the South African public 
administration compared to advanced countries, some of its elements were in-
troduced as part of the first generation public sector management reforms that 
accompanied a democratic transition from the apartheid dispensation. These 
include public finance management reform and modernisation including budget 
and procurement reform as codified in the PFMA and later in the MFMA.

The main trigger for the introduction of an outcomes-based approach is the 
disjuncture between public expenditure and service delivery results and devel-
opment outcomes. While the post-apartheid democratic government massively 
increased public expenditure and expanded access to services for many citizens, 
the quality of services and outcomes have been below standards and public ex-
pectations, especially in health and education sectors (The Presidency 2009:3–5). 
This triggered a paradigm shift from a primary focus on inputs and compliance to 
an outcomes-based approach as a management strategy to improve overall gov-
ernment performance. This new performance management system brought about 
a different set of government-wide outcomes supported by results chain (inputs, 
activities and outputs) and new institutional innovations in the form of various 
Sector Delivery Forums and Sector Delivery Agreements including Performance 
Agreements for political leadership in government (The Presidency 2009:3–10).

The effectiveness of a performance management system is contingent upon 
different key factors including managerial and institutional factors (Van Helden et 
al. 2012:163–166). While many developing countries have adopted performance 
management systems as a key tool to improve public sector performance and 
efficiency, effective implementation of such systems in most of these countries 
has, however, been undermined by institutional and capacity limitations including 
cultural factors (Ohemeng 2009:109). This is mainly due to the fact that public 
sector management reforms (including performance management systems) in 
these countries have ignored the above limitations including institutional issues of 
culture, training, incentives and sanctions (Ohemeng 2009:110). South Africa is 
no exception in this regard. The organisational capacity and culture of the South 
African public service remain key impediments to effective institutionalisation of 
the country’s outcomes-based approach to government performance.

BuREAuCRATIC CuLTuRE oF THE PuBLIC SERVICE

As a value system, culture shapes people’s behaviours, choices and attitudes 
about work as well as their actions and judgements (Ohemeng 2009:111). 
Organisational culture has a major effect on public sector reforms and organi-
sational performance (Jamil et al. 2013:902; Parker and Bradley 2000:125–138). 
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In fact, organisational culture influences organisational performance (Sebedi 
2012:69). South Africa’s outcomes-based approach to government performance 
is hampered by certain key institutional factors underpinning the current bu-
reaucratic culture of the country’s public service. Such factors are discussed in 
detail below.

Administrative legacy of the apartheid system

It is important to appreciate that the country’s current public service cannot be 
analysed and understood outside the context of the historical administrative lega-
cy of the apartheid system. In 1994 a democratic government inherited a flawed, 
weak, demotivated and under-performing public administration driven by rules 
and orientation towards inputs (Harrison-Rockey 1999:169). Key institutional 
hallmarks of apartheid public administration included outdated management 
practices, bureaucratic culture, fragmentation and duplication as well as poor 
accountability and transparency (Bardill 2000:104). While the African National 
Congress (ANC) –led government recorded major achievements in relation to ra-
cial transformation, it has, however, not succeeded in changing the administrative 
culture of the country’s public service (Gumede 2015:589).

Poor capacity and performance of the current public service are therefore 
rooted in the administrative culture of the apartheid system (Gumede 2015:589–
590). This deeply ingrained apartheid-inspired, rule-based and compliance-
orientated bureaucratic culture is diametrically opposed to an RBM paradigm 
embedded in the country’s outcomes-based approach. There has never been an 
effective government-wide change management programme to alter and trans-
form apartheid-inspired institutional mindset and attitudes from preoccupation 
with rules and compliance towards results-based performance culture across all 
spheres of government.

Performance-based incentives and consequences

The other key institutional impediment to an outcomes-based approach pertains to 
the current regime of incentives (rewards) and disincentives (consequences) within 
the country’s public service. While there is a school of thought which suggests that 
public sector officials have “intrinsic motivation” derived from idealism and ethics 
related to public service, agency theory holds that incentives have a major bearing 
on individual motivation and performance (Verbeeten 2008:433–434). Implicit in 
agency theory is that individuals lack natural motivation to perform unless they are 
incentivised to do so. The literature contends that the success of RBM is contingent 
on an effective and appropriate system of real incentives and sanctions (conse-
quences) (Hatton and Schroeder 2007:430; Swiss 2005:593–600).
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Government’s lack of natural incentives and orientation towards results makes 
incentives highly imperative for successful implementation of an RBM system in 
the public sector (Swiss 2005:594). In this regard, Swiss (2005:594–600) asserts 
that a system of RBM incentives (rewards) and sanctions (consequences) should 
be tied to results and move away from traditional public sector management in-
centives which reward behaviour, processes and procedures. Furthermore, incen-
tives and sanctions must be directly targeted to avoid both free riders (rewarding 
those who have nothing to do with the achieved results) and “collateral damage” 
(i.e. punishment for poor results that hurts far more than affected under-perform-
ing officials) (Swiss 2005:595–597).

While the South African policy and legislative framework provides for some 
form of public service performance-related incentives and consequences, the 
implementation has been and remains problematic, thereby impacting public 
service delivery. In this regard, a fundamental problem has less to do with policy 
and legislation, but poor management and leadership. Key factors that account 
for poor performance management in the South African public service include 
leadership and management weaknesses, poor training and development and the 
lack of performance culture with an effective system of rewards and sanctions 
(Manyaka and Sebola 2012:300; The Presidency 2009:3). This has resulted in 
what Manyaka and Sebola (2012:305) have characterised as “a pass-one-pass all 
approach” to performance management in the country’s public service. Under 
these circumstances, officials do not have any motivation to stretch themselves to 
achieve superior performance results.

It is, however, poor management and implementation of sanctions and conse-
quences for sub-standard performance which has been obvious in the South African 
public service. In the 2016–17 consolidated general reports on national, provincial 
and local government audit outcomes, the Auditor General South Africa (AGSA) has 
also flagged lack of accountability and consequence management as a key factor 
for poor performance (poor audit outcomes) and non-compliance with the law. For 
example, local government irregular expenditure increased by 75% from R16.212 
billion to R28.376 billion and fruitless and wasteful expenditure rose by 71% to 
R1.5 billion in the 2016–17 municipal financial year (Auditor General South Africa 
2018:2–3). This is a clear demonstration of what the AGSA calls a culture of “no 
consequences” in the public sector due to poor performance management systems 
(Auditor General South Africa 2018:3). Officials are less inclined to change their be-
haviour where there are no consequences for poor performance (Swiss 2005:594).

Rules- and compliance-based traditional management practices

Despite the country’s adoption of NPM-inspired public sector management 
reforms after democratisation, South African public service officials have not 
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undergone a paradigm shift and transformation from being public administrators 
to results-orientated public managers. In contrast to results-and accountability-
orientation of public managers, the primary focus of public administrators is 
adherence to instructions, rules, processes and procedures (Hughes 2017:548). 
Procedural justice is more important to public administrators than results.

While the country introduced an outcomes-based approach in 2009, the tra-
ditional monitoring and evaluation (M&E) culture and practices are still predomi-
nant in the country’s public service. This M&E approach is mainly concerned 
with whether or not a project is completed and delivered within pre-determined 
time frames, cost and quality parameters (Xue et al. 2013:90). In contrast, RBME 
addresses the “so what?” questions and judges a success in terms of achievement 
of the desired outcomes and impacts (Kusek et al. 2005:8; Xue et al. 2013:90).

Superimposing RBM philosophy and approach on compliance-based institu-
tional culture and practices without the necessary fundamental reforms and effec-
tive change management has been a major weakness which continues to militate 
against effective institutionalisation of an outcomes-based approach in the South 
African public service. Short-term, superficial institutional capacity building mea-
sures that have accompanied this new system have not gone far enough to address 
deeper fundamental reforms required in relation to re-engineering of underlying 
institutional, organisational, administrative, management and business practices, 
systems, processes and procedures in the public service.

An outcomes-based (results-based) approach requires major changes in or-
ganisational culture and management thinking, attitude and approach including 
incentives and accountability systems and mechanisms (Kusek et al. 2005:16; Perrin 
2015:187). However, change in organisational culture and people’s behaviour re-
mains a key impediment to RBM as people are generally more content with outputs 
which are within their control than outcomes which are outside their sphere of con-
trol (Mayne 2007:90–98). While there is a shift in focus towards performance-based 
auditing, the predominance of regularity (compliance) audit practices and require-
ments has somewhat reinforced a culture of compliance rather than performance in 
the public service. It is safer for government officials to set the bare minimums and 
achievable targets in order to comply with the minimum audit requirements of the 
AGSA than to stretch themselves towards real performance results.

Short-term orientation to government performance

There are no short-cuts to effective implementation of an RBM system. 
International experience from developed countries indicates that it takes a sub-
stantial amount of effort, time, energy, commitment, resources and perseverance 
to design, institutionalise and sustain an RBME system (Kusek et al. 2005:9; Mayne 
2007:89). However, the prevailing culture of ‘short-termism’ in the South African 
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public service works against the philosophical foundational values and principles 
of the country’s outcomes-based approach to government performance.

Due to time pressures, political and administrative leadership in the public 
service is not generally keen on projects that take a long period of time to pro-
duce tangible results (Khalo 2008:224). In the South African context, short-term 
electoral cycle and political term of office also have to do with this focus on im-
mediate short-term results at the expense of long-term outcomes and impacts. 
Political leaders have more incentives to focus on immediate results due to their 
short-term tenure in office (Swiss 2005). Overall, this undermines the public ser-
vice’s strategic orientation towards long-term service delivery and development 
outcomes and impacts.

Organisational learning and evidence-based decision-making

An effective RBM system requires a “strong evaluative and learning culture” in 
order to improve organisational performance (Goh 2012:36). Such a culture 
helps organisations to understand what works and what does not work (Mayne 
2007:93). In other words, it promotes evidence-based organisational decision-
making and learning. However, organisational learning remains a challenge due 
to limited programme and project evaluations in many organisations (Hatton and 
Schroeder 2007:430–431; Mayne 2007:94).

The South African public service faces the same challenge. While DPME has 
done a fairly good amount of work through the development and implementa-
tion of the National Evaluation Policy Framework to build a culture of programme 
evaluation and learning in government departments, poor culture of evaluation, 
learning and knowledge management continues to undermine effective evidence-
based planning, budgeting and decision-making in the country’s public service.

Silo-based approach to public service delivery

Achieving development outcomes goes far beyond the efforts of a single official, 
programme or organisation (Perrin 2015:192). This therefore implies that an effec-
tive RBM system requires strong cooperation and collaboration between different 
spheres and sectors of government. However, existing silo-based bureaucratic 
practices and weak intergovernmental coordination within the South African gov-
ernment militate against an outcomes-based approach to government performance. 
Different management cultures within the country’s three spheres of government 
impede effective intergovernmental cooperation and collaboration, resulting in 
service delivery fragmentation (Khalo 2008:222–223). Without an integrated gov-
ernment-wide approach to public service delivery, it would be hard to achieve the 
desired country-wide development outcomes and impacts in South Africa.
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oRGANISATIoNAL CAPACITY oF THE PuBLIC SERVICE

Like many other countries, South Africa requires competent and effective public 
service to drive the country’s national development agenda (Khalo 2008:214). The 
same applies to RBM. However, an outcomes-based approach was introduced 
and superimposed on existing architecture of the South African public service 
without the necessary institutional, administrative, management and technical 
reforms to support this new public sector management paradigm.

The South African public service still follows traditional bureaucratic manage-
ment practices and many of its officials have not yet internalised an outcomes-
based approach due to inadequate technical capacity building and development 
in the theory and practice of this RBM strategy. In this regard, there are two 
fundamental organisational capacity weaknesses underpinning the country’s pub-
lic service in relation to the design and implementation of an outcomes-based 
approach. As discussed below, these relate mainly to managerial and technical 
capacity of the public service to implement this new paradigm.

Developing service delivery results chain and theory of change

A practical implementation of an RBM system requires public service that com-
mands strong management and technical skills. Effective public policies and pro-
grammes need to be designed and implemented in terms of clear results chain 
and theory of change showing direct relationship and underlying assumptions be-
tween the inputs, activities, outcomes and impacts. Defining the desired outputs, 
outcomes and impacts during the planning phase can help programme and pro-
ject managers achieve intended results (Hatton and Schroeder 2007:429). RBM 
further requires effective public management systems and procedures to manage 
the linkage between target setting, budgeting and performance monitoring, evalu-
ation and accountability (Brinkerhoff and Wetterberg 2013:437).

The South African public service generally lacks technical skills to develop 
and implement service delivery results chain and theory of change. This is re-
flected in poor linkages between planning, budgeting, programme implementa-
tion and performance management in the country’s public service. As argued 
in the foregoing discussion, the South African public service is still trapped in 
traditional bureaucratic management tradition and practices; hence its main ori-
entation is still on performance metrics that focus on inputs, processes and ac-
tivities (for example number of meetings held and number of reports produced) 
rather than actual results including outcomes and impacts. This is mainly due 
to the fact that the South African government has not invested enough human 
and financial resources in building management and technical skills required for 
effective implementation of an outcomes-based approach. By its very nature, 
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this system is a complex and laborious exercise that requires a high level of 
technical expertise and rigour.

Measuring results and using performance information

Measurement of results and the use of performance information are key man-
agement and operational instruments of an RBM system. In RBM, performance 
information serves different purposes. The first relates to internal management 
function in which performance information is used to inform management deci-
sions about results and how to improve organisational performance (Brinkerhoff 
and Wetterberg 2013:437; Kusek et al. 2005:11; Mayne 2007:93–104; Swiss 
2005:593). To make performance information an effective management deci-
sion support tool in tracking and managing organisational performance, it is 
important that it is integrated into the entire management functional value chain 
including strategic planning, budgeting, performance management and reporting 
(Diedericks 2017:3; Mayne 2007:87–104). The second purpose relates to the ex-
ternal use of performance information for oversight, accountability and building 
public trust in government (Brinkerhoff and Wetterberg 2013:437; Kusek et al. 
2005:11).

However, effective use of performance information requires public sector 
management skills and understanding on the part of information users to act on 
such information (Mayne 2007:93; Swiss 2005:593). In this regard, the required 
RBM capabilities include statistical, data collection and analysis skills as well as 
information technology capacity (Kusek et al. 2005:21). Management of perfor-
mance information requires investment of time, money and commitment and it is 
therefore important that organisations become selective and only collect quality 
data which is useful, credible and “fit for purpose” and avoid unnecessary infor-
mation overload (Mayne 2007:89–103).

Measuring government performance and service delivery results is riddled 
with conceptual and technical difficulties including complex issues of attribution 
and causality in relation to programme outcomes (Mayne 2007:99–102; Pollitt 
and Dan 2013:11; Try 2008:29). These complexities could be attributed to differ-
ent factors including the lack of measurement expertise and poor evaluation sys-
tems as well as the nature of certain government programmes and services which 
do not easily lend themselves to precise and accurate measurement (Mayne 
2007:90–101).

In South Africa, performance information and measurement remain key peren-
nial challenges facing government departments and municipalities. In this regard, 
the challenges include misalignment between organisational and individual 
performance measures, performance measurement problems and poor account-
ability frameworks (Public Service Commission 2016:44–45). Many government 
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departments and municipalities still struggle to get their performance informa-
tion right, including their predetermined objectives and indicator descriptions 
even at the basic level of input and output indicators, let alone outcomes and 
impact indicators.

As an example, the research conducted in Limpopo Provincial Government 
identified reporting of performance information to be a major challenge facing 
the provincial departments (Diedericks 2017:8). In the 2016–17 consolidated gen-
eral report on local government audit outcomes, the AGSA reported a regression 
in the quality of municipal performance reports highlighting poor performance 
indicators and targets which were found not to be useful, well defined, consis-
tent, verifiable, measurable and specific (Auditor General South Africa 2018:28). 
This is attributable mainly to the lack of technical skills and expertise in perfor-
mance measurement and data management including data analytics, statistical 
capabilities and data quality assurance and verification. Lack of clear measurable 
performance standards and poor supervision and people management further 
undermine performance management in the public services (Public Service 
Commission 2016).

RECoMMENDATIoNS

Effective implementation of an RBM system requires fundamental organisational 
changes (Mayne 2007:87–89). In the context of the South African public service, 
such organisational reforms would need to take a ‘systems approach’ spanning 
organisational planning, budgeting, performance management, change manage-
ment, auditing and oversight systems as well as institutional capacity building and 
intergovernmental cooperation.

Government-wide organisational change management

As a public sector reform initiative, the country’s outcomes-based approach to 
government performance requires government-wide change management in-
terventions to shift the entire public service system from rules and compliance 
orientation to a results-based culture. This ‘cultural revolution’ requires changes 
in existing attitudes and behaviours at both individual and organisational levels 
(Kusek et al. 2005:16; Mayne 2007:89). Furthermore, the public service should 
embrace a learning culture through ongoing evaluation of public policies and 
service delivery programmes to improve overall government efficiency and effec-
tiveness and build knowledge and best practices on what works and what does 
not. High-performance organisations (HPOs) depend on a “culture of continu-
ous improvement and renewal” (De Waal 2010:95). These organisational change 
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management reforms would require strong leadership to foster a positive and 
supportive organisational culture and counter bureaucratic resistance to change.

Results-based planning, budgeting and 
performance management

Since an RBM system requires re-engineering of all key management functions 
across the entire organisation (Mayne 2007:89), the South African government 
needs to implement results-based planning, budgeting, reporting and perfor-
mance management reforms with specific focus on outcomes and impacts. There 
needs to be a strong link and relationship between all these core management 
functions. In this regard, performance information should be placed at the centre 
of key management and operational decisions to drive organisational learning, 
performance improvements and results as well as behavioural changes through 
rewards and consequences. At a macro level, this would require a complete 
philosophical departure from traditional bureaucratic management tradition to 
modern management practices and techniques.

The existing individual and organisational performance management dispensa-
tion should also be overhauled to introduce a results-based system of performance 
incentives and consequences. What this means is that the South African public 
service should start linking incentives to actual results. Swiss (2005:594–600) 
advises that “personnel-based incentives” (promotions, bonuses, salary increases 
and travel opportunities) are the most appropriate and effective instruments to 
reward results-based behaviour and performance rather than “budget-based in-
centives” which often results in “collateral damage”. For example, punishing poor 
performance through budget cuts hurts public service beneficiaries more than 
under-performing officials (Swiss 2005:597–599).

Institutional capacity building in results-based management

RBM calls for new institutional capacity and skills (Kusek et al. 2005:9–16). Similarly, 
the South African public service needs solid conceptual and technical capacity 
building in the theory and practice of RBM with specific reference to the country’s 
outcomes-based approach to government performance. This should include inten-
sive training programmes to build conceptual and technical skills in the theory of 
change, results chain management (a link between inputs, outputs, outcomes and 
impacts), statistical capabilities and analytics for complex data mining, analysis and 
triangulation to enable government to produce high-quality performance informa-
tion, measure results and improve its own business intelligence as well as its policy 
and strategic decision-making in support of better public service delivery across all 
spheres and sectors of government. Building strong partnerships with institutions 
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of learning and technical support agencies including Statistics South Africa would 
further enhance institutional capacity of the public service.

Furthermore, embracing modern technology and building a uniform govern-
ment-wide automated performance and statistical management system or plat-
form as an enabler for the country’s outcomes-based approach, would promote 
real-time availability of government performance information as well as improved 
public service efficiency, transparency and accountability.

Intergovernmental and intersectoral cooperation

Since the achievement of higher-order results (outcomes) is beyond the direct 
sphere of control of an individual manager, programme or organisation (Perrin 
2015:192), an RBM approach is therefore contingent on stronger vertical and hori-
zontal intergovernmental and inter-sectoral cooperation. This calls for a paradigm 
shift from the current silo-based institutional practices to an integrated collabora-
tive approach to public service delivery across all spheres and sectors of govern-
ment in South Africa.

Results-based performance auditing and oversight approach

The country’s auditing and oversight structures have a major role in embedding an 
RBM culture in sector departments across all spheres of government. Parliament, 
provincial legislatures and municipal councils need to adopt a results-based 
oversight approach to the manner in which they hold the executive and public 
administration accountable for public service delivery and management of public 
finances. Auditing reforms are also required to institutionalise results-based per-
formance auditing and assurance practices. These auditing and oversight reforms 
would need to be accompanied by proper institutional capacity building includ-
ing technical training in results-based auditing and oversight tools and techniques.

CoNCLuSIoN

This article has argued that South Africa’s system of RBM (outcomes-based ap-
proach to government performance) has not been institutionalised in the country’s 
public service due to organisational capacity and bureaucratic cultural impedi-
ments. The country’s outcomes-based approach was superimposed on compli-
ance- and silo-based public service culture and practices without the necessary 
fundamental reforms, effective change management and proper institutional ca-
pacity building in the theory and practice of RBM including technical grounding 
in the theory of change and results chain management tools and techniques.
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As a result, the whole results-based system has fallen prey to existing tradition-
al bureaucratic culture and practices, which can be traced back to the country’s 
apartheid system of public administration. Public servants have become adept at 
embracing and singing reforms at the level of rhetoric in order to pacify political 
and administrative leadership without real practical commitment. An outcomes-
based approach is no different. Finally, the above-proposed reform measures 
would go a long way in institutionalising a results-based public service culture 
towards the attainment of the country’s aspirational development outcomes 
and impacts.

NoTE

* The article is partly based on a doctoral thesis: Ramogayane, R. 2018. Cooperative governance 
and intergovernmental relations between provincial and local government in Gauteng”, under 
the supervision of Dr D B Jarbandhan, and co-supervision of Prof C Auriacombe. Johannesburg: 
University of Johannesburg.

REFERENCES

Ariely, G. 2011. Why People (Dis)like the Public Service: Citizen Perception of the Public Service 
and the NPM Doctrine. Politics & Policy. 39(6):997–1019.

Auditor General South Africa. 2018. MFMA 2016–17 Consolidated General Report on the Local 
Government Audit Outcomes.

Auditor General South Africa. 2017. PFMA 2016–17 Consolidated General Report on the National 
and Provincial Audit Outcomes.

Awortwi, N. 2010. Building New Competencies for Government Administrators and Managers in an 
Era of Public Sector Reforms: The Case of Mozambique. International Review of Administrative 
Sciences. 76(4):723–748.

Bardill, J.E. 2000. Towards a Culture of Good Governance: The Presidential Review Commission and 
Public Service Reform in South Africa. Public Administration and Development. 20(2):103–118.

Brinkerhoff, D.W. and Wetterberg, A. 2013. Performance-Based Public Management Reforms: 
Experience and Emerging Lessons from Service Delivery Improvement in Indonesia. International 
Review of Administrative Sciences. 79(3):433–457.

Burger, P. 2014. Facing the Conundrum: How Useful Is the “Developmental State” Concept in South 
Africa? South African Journal of Economics. 82(2):159–180.

Cameron, R. 2010. Redefining Political-Administrative Relationships in South Africa. International 
Review of Administrative Sciences.76(4):676–701.

De Waal, A.A. 2010. Achieving High Performance in the Public Sector: What Needs to Be Done? 
Public Performance & Management Review. 34(1):81–103.



Administratio Publica | Vol 26 No 2 June 2018 155

Dhillon, L. and Vaca, S. 2018. Refining Theories of Change. Journal of Multi-Disciplinary Evaluation. 
14(30):64–87.

Diedericks, M. 2017. Challenges in Reporting Predetermined Objectives to the Auditor General: The 
Case of Limpopo Provincial Departments. The Journal for Transdiciplinary Research in Southern 
Africa. 13(1):1–8.

Fatile, J.O. 2014. Performance Management Systems and Productivity in the Public Sector. Wither 
African public administration. Africa’s Public Service Delivery and Performance Review. 2(3).

Goh, S.C. 2012. Making Performance Measurement Systems More Effective in Public Sector 
Organizations. Measuring Business Excellence. 16(1):31–42.

Gumede, W. 2015. Administrative Culture of the South African Public Service: A Finity of 
Transformation. Journal of Public Administration. 50(3):589–599.

Harrison-Rockey, S. 1999. What Stage has been Reached in the Reform and Transformation of 
the Structures and Systems of Government? The Case of South Africa. International Review of 
Administrative Sciences. 65(2):169–182.

Hatton, M.J and Schroeder, K. 2007. Results-Based Management: Friend or Foe? Development in 
Practice. 17(3):426–432.

Hauge, A. 2004. Successful Implementation of Results-Based Management Programs: A Menu for 
Action. Africa Region Findings and Good Practice Infobriefs. No. 238. Washington DC: World 
Bank.

Hope, K.R. 2001. The new public management: context and practice in Africa. International Public 
Management Journal. Elsevier. 4(1):119–134.

Hughes, O. 2017. Public Management: 30 Years On. International Journal of Public Sector 
Management. 30(6–7):547–554.

Ibietan, J. 2013. New Public Management and Public Service Effectiveness in Nigeria: A Pragmatic 
Discourse. Public Policy and Administration Research. 3(7):53–61.

Jamil, I., Askvik, S. and Hossain F. 2013. Understanding Administrative Culture: Some Theoretical 
and Methodological Remarks. International Journal of Public Administration. 36(13):900–909.

Khalo, T. 2008. From a Separated to a Unified Public Service: The Search for Seamless Delivery of 
Public Services in South Africa. Journal of Public Administration. 43(2):214–225.

Kneale, D., Thomas, J. and Harris, K. 2015. Developing and Optimising the Use of Logic Models in 
Systematic Reviews: Exploring Practice and Good Practice in the Use of Programme Theory in 
Reviews. PLoS ONE. 10(11):1–26.

Kusek, J.Z., Rist, R.C. and White, E.M. 2005. How Will We Know the Millennium Development Goal 
Results When We See Them? Building a Results-Based Monitoring and Evaluation System to 
Give Us the Answers. Evaluation. 11(1):7–26.

Little, P.M. 2014. Evaluating Afterschool Programs. New Directions for Youth Development. 
144(1):119–132.

Locke, E.A. and Latham, G.P. 1990. A Theory of Goal Setting and Task Performance. Englewood 
Cliffs, NJ: Prentice Hall

Luthuli, T.B. 2007. Performance Management as a Policy Implementation Management Tool in the 
South African Public Service. Unpublished Thesis. University of Pretoria: Pretoria.



Administratio Publica | Vol 26 No 2 June 2018156

Manyaka, R.K. and Sebola, M.P. 2012. Impact of Performance Management on Service Delivery in 
the South African Public Service. Journal of Public Administration. 47(1):299–310.

Mayne, J. 2007. Challenges and Lessons in Implementing Results-Based Management. Evaluation. 
13(1):87–109.

Naidoo, V. 2015. Changing Conceptions of Public ‘Management’ and Public Sector Reform in South 
Africa. International Public Management Review. 16(1):23–42.

Nkoana, J.I. and Bokoda, P. 2009. Towards Performance Budgeting. Southern African Journal of 
Accountability and Auditing Research. 9(1):49–55.

Ohemeng, F.L.K. 2009. Constraints in the Implementation of Performance Management Systems in 
Developing Countries: The Ghanaian Case. International Journal of Cross Cultural Management. 
9(1):109–132.

Paina, L., Wilkinson, A., Tetui, M., Ekirapa-Kiracho, E., Barman, D., Ahmed, T., Mahmood, S., 
Bloom, G., Knezovich, J., George, A. and Bennett, S. 2017. Using Theories of Change to 
Inform Implementation of Health Systems Research and Innovation: Experiences of Future 
Health Systems Consortium Partners in Bangladesh, India and Uganda. Health Research Policy 
and Systems. 15(2):29–73.

Parker, R. and Bradley, L. 2000. Organisational Culture in the Public Sector: Evidence from Six 
Organisations. The International Journal of Public Sector Management. 13(2):125–141.

Perrin, B. 2015. Bringing Accountability Up to Date with the Realities of Public Sector Management 
in the 21st Century. Canadian Public Administration. 58(1):183–203.

Pollitt, C. and Dan, S. 2013. Searching for Impacts in Performance-Oriented Management Reform: 
A Review of the European Literature. Public Performance & Management Review. 37(1):7–32.

Public Service Commission. 2016. Building a Capable, Career-Oriented and Professional Public 
Service to Underpin a Capable and Developmental State in South Africa. Discussion Document. 
Pretoria: Public Service Commission.

Savaya, R. and Waysman, M. 2005. The Logic Model: A Tool for Incorporating Theory in 
Development and Evaluation of Programs. Administration in Social Work. 29(2):85–103.

Sebedi, K. 2012. The Influence of Organisational Culture on Mainstreaming Monitoring and 
Evaluation in Public Entities Revenue Services. Africa’s Public Service Delivery and Performance 
Review. 1(3):66–83.

Sun, R. and Van Ryzin, G. 2014. Are Performance Management Practices Associated with Better 
Outcomes? Empirical Evidence From New York Public Schools. American Review of Public 
Administration. 44(3):324–338.

Swiss, J.E. 2005. A Framework for Assessing Incentives in Results-Based Management. Public 
Administration Review. 65(5):592–602.

The Presidency. 2009. Improving Government Performance: Our Approach. Pretoria: The Presidency.

Try, D. 2008. “Mind the Gap, Please”: Using Public Value Theory to Examine Executive Take-Up of 
Results-Based Management. International Journal of Productivity and Performance Management. 
57(1):22–36.

Try, D. and Radnor, Z. 2007. Developing an Understanding of Results-Based Management through 
Public Value Theory. International Journal of Public Sector Management. 20(7):655–673.



Administratio Publica | Vol 26 No 2 June 2018 157

Van Helden, G.J., Johnsen, A. and Vakkuri, J. 2012. The Life-Cycle Approach to Performance 
Management: Implications for Public Management and Evaluation. Evaluation. 18(2):159–175.

Verbeeten, F.H.M and Spekle, R.F. 2015. Management Control, Results-Oriented Culture and Public 
Sector Performance: Empirical Evidence on New Public Management. Organization Studies. 
36(7):953–978.

Verbeeten, F.H.M. 2008. Performance Management Practices in Public Sector Organizations. Impact 
on Performance. Accounting, Auditing & Accountability Journal. 21(3):427–454.

Vogel, R. 2012. Framing and Counter-Framing New Public Management: The Case of Germany. 
Public Administration. 90(2):370–392.

Xue, Y., Turner, J.R., Lecoeuvre, L. and Anbari, F. 2013. Using Results-Based Monitoring and 
Evaluation to Deliver Results on Key Infrastructure Projects in China. Global Business 
Perspectives. 1(2):85–105.

AuTHoRS’ CoNTACT DETAILS

Mr R Ramogayane 
Chief Director: Municipal Performance 
Monitoring and Evaluation 
Department of Co-operative Governance and 
Traditional Affairs 
Gauteng Provincial Government 
Johannesburg, South Africa 
E-mail:  Ramoshidi.Ramogayane@gauteng.

gov.za
Tel: 011-355 5381

Dr D B Jarbandhan 
Senior Lecturer and Acting Director 
Centre for Public Management and Governance 
School of Public Management, Governance 
and Public Policy 
University of Johannesburg 
E-mail: vainj@uj.ac.za 
Tel: 011- 559 2905



Administratio Publica | Vol 26 No 2 June 2018158

A Potential Cost‑Benefit 
Analysis Model for 

Enhancing Public Policy 
Analysis in Provinces

X Sibande*
School of Public Management and Administration (SPMA)

University of Pretoria

M Chitiga-Mabugu
School of Public Management and Administration (SPMA)

University of Pretoria

K Raga
School of Public Management and Administration (SPMA)

University of Pretoria

ABSTRACT

The advent of democracy held the promise that South African citizens 
would have access to improved public services. However, the ineffective 
and inefficient utilisation of public resources has detracted from the full 
realisation of this promise. Part of the problem is that there are no com-
prehensive public policy evaluations which would allow public institutions 
to measure the efficiency and effectiveness with which public policy out-
comes are achieved, including value for money. One such policy evaluation 
tool is cost-benefit analysis. However, the use of cost-benefit analysis as a 
tool for public policy in the public sector remains limited, particularly at the 
provincial sphere of government. Therefore, without the use of cost-benefit 
analysis, it is likely that some public policy decisions may at least have un-
intended consequences. A case study of the Gauteng Provincial Treasury is 
used to demonstrate that policy evaluations in provinces can be enhanced 
within the current legislative frameworks. Thus it is recommended that cost-
benefit analysis be implemented in provinces as one of the tools to enhance 
social welfare.
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INTRoDuCTIoN

The transition of South Africa to democracy raised the expectation that its citizens 
would have certain rights to public services such as housing, education, health 
care, and sanitation. These rights are expressed in the Bill of Rights as stipulated 
in the Constitution, 1996 and have formed the basis for the vision of a prosper-
ous South Africa. This vision is especially relevant to the current difficult socio-
economic context which is characterised by low economic growth, high-income 
inequality, and high poverty rates (Statistics South Africa 2017:1). More relevant, 
but often less known, is that this difficult socio-economic context is in fact deeply 
rooted in the nine provinces.

According to Statistics South Africa (2017:32), poverty rates vary significantly 
by province, indicating that some provincial governments face more difficult 
socio-economic challenges than others. Therefore, public policy in South Africa 
has a provincial connotation. As such, the provincial governments are key to ad-
dressing the socio-economic challenges in South Africa. A contributing factor to 
this difficult socio-economic context is the inefficient and ineffective use of public 
resources by public institutions. Thus public institutions have not achieved value 
for money in the implementation of public policies (National Treasury 2015:16). 
In simple terms, value for money implies that the implementation of public policy 
must be at the lowest possible cost. It further implies that the benefits to society 
must be maximised through the proper implementation of public policies.

The achievement of value for money is especially relevant in South Africa’s 
fiscally constrained environment (National Treasury 2016:4), and this is also 
critical to the government’s efforts to stretch its limited resources. Public policy 
evaluation allows public institutions to measure the efficiency and effectiveness 
with which public policy outcomes are achieved. This includes the achievement 
of value for money (Department of Monitoring and Evaluation [DPME] 2011:5). 
Policy evaluation allows public institutions to understand the extent to which its 
public policy decisions fulfil societal needs, and therefore improve societal wel-
fare. Public policy evaluation can therefore inform future public policy decisions 
by highlighting the benefits and costs of public policies.

Cost-benefit analysis (CBA) is a policy evaluation tool that allows public institu-
tions to understand and quantify the net benefit (benefits less costs) associated 
with public policy decisions (DPME 2011:10). CBA can enhance the utilisation 
of resources based on how well public policy decisions are expected to meet 
and will have met societal needs. A clear measurement of the net benefits as-
sociated with public policies can be developed and applied through the use of 
CBA. Should the evaluation of policy decisions continue without the use of CBA, 
it is likely that some public policy decisions may have unintended consequences 
that could actually reduce societal welfare. This is particularly relevant to policies 
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which seek to uplift disadvantaged populations which can be particularly vulner-
able to the consequences of inadequate policy decisions.

However, the use of CBA as a tool for public policy in the public sector re-
mains limited, particularly in provincial governments. At the heart of the limited 
use of CBA is a lack of awareness as to the usefulness of such techniques. This 
article contends that this can be attributed in part to the limited articulation of 
CBA in the context of public administration by Public Administration scholars, 
particularly in a provincial context. It is in this context that this article makes a 
contribution by highlighting the benefits of CBA.

In the following sections, policy evaluation as it relates to CBA is discussed. 
This is followed by a discussion of the nature and theoretical foundations of CBA, 
and the application thereof in the public sector. Although a specific CBA exercise 
was not conducted, the article concludes by demonstrating how CBA can be ap-
plied to a provincial government and recommending further considerations for 
implementation. This study followed the qualitative approach to achieve these 
objectives. To this end, this study explored journal articles, legislation, reports, 
government policy documents, unpublished and published theses and disserta-
tions, and relevant books. These sources formed the basis for this study.

CoST‑BENEFIT ANALYSIS

The basic idea underpinning CBA is that “…things are worth doing if the benefits 
resulting from doing them outweigh their costs” (Sen 2014:934). It is essentially a 
basic principle of rationality and decision-making that focuses attention on weighing 
benefits against costs. That is, the costs of a policy or programme should be related 
to its benefits. The costs and benefits are assessed and valued in monetary terms.

Therefore, CBA is defined as an economic appraisal technique by which costs 
and benefits associated with a project (or a programme, or a policy) are quanti-
fied, aggregated and compared so as to determine the net social gain or loss to 
society (Pearce 1983:3). Furthermore, CBA has an extensive reach in that it can 
go beyond the standard consideration of variables; that is, it considers a wider 
range of factors which are believed to be relevant (Sen 2014:934). Therefore, 
from a public policy perspective, CBA can be applied in a variety of settings (at 
national, provincial, or municipal government spheres).

Fuguitt and Wilcox (1999:12) confirm that CBA has proven to be an effective 
decision- making tool with a wide scope of application. CBA can be used by 
both public and private managers. In particular, CBA can aid public managers 
who consider various policy initiatives with social objectives (such as health, edu-
cation, transport, and water resource provision). CBA is particularly effective in 
policy evaluation. Policy evaluation is defined as the “…systematic collection and 
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objective analysis of evidence on public policies, programmes, projects, func-
tions and organisations to assess issues such as relevance, performance, value for 
money, impact and sustainability” (DPME 2011:4). Evaluation aims to analyse and 
determine, among others, the following:

 ● The effectiveness of public policy in terms of the extent to which the activities 
of programmes lead to positive outcomes;

 ● The efficiency of public policy about how programme resources are utilised to 
achieve outputs; and

 ● The impact of public policy in addressing societal problems, that is, directly 
and indirectly.

As a specific evaluation method, CBA can be utilised in conjunction with other 
types of evaluations such as implementation evaluations. For example, CBA can 
be used to determine the budget of a programme or project as part of the design 
evaluation prior to implementation, or CBA can be utilised in an implementation 
evaluation to determine the need to maintain, reduce, or increase an allocation to 
a programme or project. In this manner, value for money in the delivery of public 
services can be improved.

Lastly, White, Albers, DiPerna, Elliot, Kratochwill, and Roach (2005:13) pro-
posed the resource cost modelling (RCM) approach to the utilisation of CBA. 
The RCM approach views programme and project requirements as ingredients 
towards an outcome (or a policy goal). For example, a school may have differ-
ent types of classes or services, such as personnel and maintenance costs (White 
et al. 2005:13). White et al. (2005:13) state that RCM can be broken down into 
three practical steps, namely to disaggregate and list delivery systems that make 
up each programme or project; to determine the resources to be used by each 
delivery system; and finally, to assign monetary values to each of the resources to 
determine specific project costs.

THEoRETICAL FouNDATIoNS oF 
CoST‑BENEFIT ANALYSIS

CBA originates from a branch of economics known as welfare economics (Griffin 
1998:2063). Welfare economics focuses on understanding the impact of public 
decisions on the economic interest of society. At the heart of welfare economics 
is the question of what social choices are the best when available choices will af-
fect the welfare of different people or populations differently (Griffin 1998:2063). 
That is, a social choice can benefit one population and cost another at the same 
time. Figure 1 summarises the theoretical foundations of CBA, which are centred 
on the Pareto principle.
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Figure 1: CBA Theoretical Foundations

Source: (Authors’ own interpretation)

Potential Pareto 
principle (improved 

social welfare)

At the heart of CBA is the Hicks-Kaldor test which states 
that instances when it is not possible for the Pareto principle 
to hold, the potential winners of a policy action can 
compensate the potential losers (potential Pareto Principle)

Defining society 
or standing

Standing is critical because it defines the scope of 
analysis and determines who gains and who loses 
from a policy. That is, it is important to clearly 
understand at whom is the policy targeted.

Benchmarking

The benefits and costs of a policy are incremental in nature in 
that they arise with the policy as compared to being without 
a policy option. Therefore, only those benefits and costs 
which arise from a specific policy must be accounted for.

Understanding 
costs and benefits

A benefit is measured in terms of what an individual 
is most willing to give up (or willing to pay) to gain 
‘something’ (for example, goods or a service). What an 
individual is willing to give up to gain ‘something’ therefore 
represents a cost or more precisely, an opportunity cost.

Identifying costs 
and benefits

All costs and benefits must be characterised in terms 
of the impact on people, rather than organisations 
and decision makers. Therefore, not all policy 
consequences can be regarded as costs and benefits.

Valuation of costs 
and benefits

CBA must estimate the total of the equivalent 
money value of the benefits and costs to society of 
a project to establish its visibility. This implies that 
all benefits and costs must be measured in terms of 
equivalent money value at that specific time.

The present 
value of costs 
and benefits

Costs and benefits have a time dimension in that costs 
may accrue over time. In order to compare costs and 
benefits in current terms, that is at the time a decision 
must be taken on appropriate policy action, the present 
value of future benefits and costs must be determined

Decision criteria

After identifying and valuing the benefits and costs, 
a number of methods can be used to differentiate 
between the various policy options. These methods 
include the benefit cost ratio (BCR), the net present 
value (NPV), and the internal rate of return (IRR).

Dealing with 
uncertainty

The time dimension in the realisation of benefits 
and costs introduces uncertainty and risk to CBA. 
Such risks can be mitigated by using sensitivity 
analysis and Monte Carlo Simulation.

Distributional 
considerations

Distributional equity seeks to identify as to whether 
the potential winners actually compensate the 
losers from any policy action. That is, is society 
actually better of from a policy action or not?
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The Pareto principle is a key welfare economics principle which states that a 
policy change is socially desirable if the change results in some people being bet-
ter off without making any others worse off. Trumbull (2004:203) argues that the 
value assumption of the Pareto principle is impossible to achieve in a public sec-
tor context, and that it is almost impossible that a public project can make some 
people better off without making anyone else worse off. The Pareto principle is 
the fundamental principle of CBA. If the monetary value of the gains (as valued 
by the better-off people) exceeds the monetary value of the losses (as valued by 
the worse-off people), and the better-off people are willing to compensate the 
worse-off people, this would satisfy the Pareto principle or more accurately, the 
potential Pareto principle (Trumbull 2004:203). Succinctly, the potential Pareto 
principle is based on the willingness to pay of those who benefit. The potential 
Pareto principle is also known as the Hicks-Kaldor test, named after the promi-
nent welfare economists, John Hicks and Nicholas Kaldor. The Hicks-Kaldor test 
forms the basis for CBA. Therefore, public policy will achieve societal welfare if 
it pursues projects or programmes that result in potential Pareto improvements or 
satisfy the Hicks-Kaldor test (see Figure 1).

For example, a government seeking to implement a new train service may in 
this process relocate a community. Although the train service benefits from the 
broader society, it does so at the expense of a specific community which has 
been forced to relocate. Therefore, the Pareto principle is unsatisfactory if society 
as a whole is not relatively better off as a result of this new train service. However, 
if a government compensates the community adequately for relocation, it would 
fulfil the potential Pareto principle. This compensation can, for example, be fi-
nanced through a portion of the train ticket sales. In this manner, the government 
would achieve its goal to improve societal welfare. This example can be extended 
to apply to a variety of projects implemented by the national, provincial, and mu-
nicipal spheres of government.

CoST‑BENEFIT ANALYSIS: LIMITATIoNS

Frank (2000:929) concludes that the fundamental limitation of CBA is rooted in 
the distinction between deontological and consequential moral theories. The 
deontologists accentuate right and wrong conduct regardless of costs or benefits. 
On the other hand, the consequentialists contend that certain conditions always 
exist where benefits outweigh the costs, regardless of whether it is right or wrong.

For example, the deontologists consider stealing as wrong, regardless of the net 
benefits, while the consequentialists contend that under certain circumstances, 
the benefits of stealing can outweigh the costs (Frank 2000:929). A typical ex-
ample in South Africa is that of the right to housing versus the right to have access 
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to housing. The right to housing takes the deontological view (that is, on moral 
grounds), while the right to have access to housing takes the consequential view 
(that is, taking into account the available resources). Therefore, the consequential-
ists’ viewpoint advocates CBA.

The utilisation of CBA varies from one country to another based on a set of fun-
damental limitations (or at times perceived limitation(s)). Pearce (1998:92) attributes 
this variation to a number of issues, and to a certain extent, these may explain the 
limited utilisation of CBA in provincial governments. For example, benefit estima-
tion remains contentious as the science of economic evaluation evolves. Estimation 
in areas such as environmental economics continues to improve as the science 
develops. Furthermore, occasionally, there is overt hostility towards CBA in gov-
ernment based on irrational arguments against the valuation. These arguments are 
rooted in the assumption that most ‘things’ are different and cannot be compared.

A typical example of this is that of the valuation of benefits from environmental 
services versus the costs of pollution. However, a basis exists for the comparison 
of costs and benefits of non-market and market economic activities even in a 
developing country context (Queensland Government 2015:29–30; Brzozowska 
2007:80; Quah 2012:2–9). In addition, CBA is often criticised as lacking transpar-
ency in that different benefits and different costs are reduced to a single value (for 
example, the NPV which discounts all future benefits and costs to present terms). 
However, this can be overcome by conducting a sensitivity analysis which shows 
the effect of a range of NPV values on a project implementation decision.

Another criticism is that CBA presents a cut-and-dried picture (benefits exceed 
costs) without any room for flexibility (Pearce 1998:94). An extension of this argu-
ment is that politicians will do what they want regardless of CBA. A counterargu-
ment to this is that economic efficiency is often secondary in political decision-
making, therefore CBA can assist in forming such decisions.

Furthermore, a criticism often levelled against CBA is that it prioritises eco-
nomic efficiency over social well-being. However, adjustments can be made 
to include distributional considerations in CBA, particularly with reference to 
disadvantaged populations as explained in Figure 1. Finally, CBA is practised at 
varying levels of sophistication. As such, a criticism can be levelled against poorly 
conducted CBA. This criticism can erroneously be seen as being levelled against 
the entire practice of CBA.

APPLICATIoN oF CoST‑BENEFIT ANALYSIS 
IN THE PuBLIC SECToR

The use of CBA as a policy evaluation tool in the public sector had its roots in the 
United States (US) in the 1800s, with a primary focus on water-related projects. 
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CBA has since spread to other areas of application such as construction, transpor-
tation, and health provision. Furthermore, other Western countries such as Britain 
adopted CBA in the 1960s, and in the 1970s CBA was adopted by developing 
countries (Fuguitt and Wilcox 1999:3).

More recently, the application of CBA continues with the New Zealand 
Treasury, Her Majesty’s (HM) Treasury, and the government of Ireland all imple-
menting CBA regimes in the assessment of public policy. Furthermore, these 
governments, including that of the US, have developed CBA implementation 
guidelines. The use of CBA in South Africa primarily began in the late 1970s and 
was jointly driven by the increasing role of donor funding to developing countries 
and the need for improved economic efficiency as a result of international sanc-
tions against the apartheid regime. However, the popularity and the use of CBA 
have varied with time.

According to Mullins, Mosaka, Green, Downing, and Mapekula (2007:1), the 
South African experience with CBA spans three decades. In the 1970s the sanc-
tions levied by the international community on the apartheid regime imposed 
the need for self-sufficiency on the South African economy. As a result of these 
sanctions, South Africa experienced declining economic growth, budget deficits, 
and high inflation. The government was subsequently forced to channel signifi-
cant resources for government use in order to achieve self-sufficiency (Mullins et 
al. 2007:1). Given the limited resources available to the government, a need to 
rationally prioritise spending arose. Mullins, Botha, Mosaka, Jurgens, and Majoro 
(2014:1–2) state that the former Office of the Prime Minister’s Economic Advisor 
promoted the use of CBA in government departments with the backing of the 
then Finance Department. As a result, the first CBA Manual was completed 
by the apartheid government in 1989 for specific use in the public sector. The 
CBA Manual outlines the specific issues to be considered in conducting CBA in 
South Africa. The CBA Manual has since been revised three times by the Water 
Research Commission, and now has a specific focus on the water sector.

Since 1994, which saw the current democratically elected government come 
into being, CBA has no longer been common practice in government (including 
provincial) departments and is primarily vested in research institutions such as the 
Water Research Commission, some government entities such as the Development 
Bank of Southern Africa, private sector consultants, and academic institutions.

PRoVINCIAL TREASuRY MoDEL: 
GAuTENG PRoVINCIAL TREASuRY

The Gauteng Provincial Treasury (GPT) is mandated to promote good govern-
ance through the provision of good fiscal stewardship within the province (GPT 
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2015:8). The GPT has the responsibility of ensuring that policy priorities are 
adequately resourced and that resources are managed in accordance with the 
Public Finance Management Act 1 of 1999. Therefore, as a provincial treasury, 
the GPT is the centre of the provincial government through the implementation of 
province-wide fiscal policy.

The vision of the GPT expresses its goal to be a leader in financial and fis-
cal matters to ensure sustainable and inclusive value for money services of the 
highest quality in Gauteng (GPT 2015:13). Moving into the future, the emphasis 
rests on the ability of the GPT to ensure that the provincial government is able to 
deliver more services with fewer resources.

The GPT has among other responsibilities to continuously review existing 
expenditure to eliminate programmes that are a waste of public resources (GPT 
2015:8). The GPT in accordance with sections 32, 39, and 40 of the Public Finance 
Management Act 1 of 1999 conducted in-year monitoring and management to 
ensure that financial resources are spent efficiently, effectively and economically 
(GPT 2015:30). At departmental level, in-year monitoring and reporting is mainly 
driven by the production of information on existing government programmes and 
reporting these to the relevant treasury.

However, the in-year monitoring and reporting regime in the main addresses 
the challenges of monitoring existing government programmes and not the mea-
surement of value for money. In order to assess value for money, the evaluation 
of government programmes is necessary. That is, evaluations allow for the as-
sessment of the extent to which government projects fulfil their objectives, the 
impact of government programmes, and therefore value for money. To that end, 
both the National Evaluation Policy Framework and the Provincial Evaluation Plan 
enable the GPT to conduct policy evaluations (DPME 2014:20). However, no 
clear evidence of the implementation of the Provincial Evaluation Plan in terms 
of conducting economic evaluations of government expenditure using CBA in the 
GPT was found.

Therefore, based on the RCM approach to CBA by White et al. (2005:13), a 
provincial treasury-led CBA model is proposed as a solution to address the short-
coming of in-year monitoring. As shown in Figure 2, the provincial treasury-led 
model outlines how CBAs can be conducted optimally in provincial treasuries 
within the current legislative framework.

In terms of the GPT fiscal oversight role, section 18 of the Public Finance 
Management Act 1 1999 details the powers of a treasury, and the relevant powers 
which broadly define its fiscal oversight role. The fiscal oversight role includes the 
preparation of the provincial budget, ensuring control and implementation of the 
provincial budget, and the transparent and effective management of provincial 
revenue, expenditure, assets and liabilities. Ultimately, the GPT has oversight over 
the finances of the entire province.
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The CBA commences with a needs assessment and the understanding of 
policy alternatives. The needs assessment can be done in a consultative manner. 
This is followed by the identification of delivery systems and ingredients. This is 
an essential element of the budgeting process as outlined in section 18 of the 
Public Finance Management Act 1 1999. Following is the identifying of potential 
programme benefits and then placing value on both costs and benefits. Lastly, 
discounting, net benefit calculation, distributional impact analysis, identifying the 
best option, and reporting follows.

At this point various CBA implementation alternatives exist. For example, a 
department or a programme on which the CBA is carried out can be the imple-
menter of the CBA. Alternatively, a consultant can carry out the implementation 
of the CBA on behalf of the GPT or a department.

Finally, regardless of the initiation point of the CBA (department or the GPT) 
in terms of the model, the GPT is responsible for the management of finances 
within the province. The feedback mechanism can ensure that CBAs are in line 
with the fiscal priorities of the province and adhere to legislative frameworks and 
guidelines. A second round of CBA can be undertaken if necessary and so on. 
Furthermore, a CBA guide can be developed to maintain uniformity in the imple-
mentation of CBAs in provincial departments.

A PoSSIBLE CBA PRoJECT AT THE GAuTENG 
PRoVINCIAL TREASuRY

According to the GPT Revenue Management Circular (2013:1) on revenue manage-
ment, part of its mandate is to promote prudent revenue management within the GPG 
and its entities by implementing accurate revenue management mechanisms. The 
GPT as a provincial treasury has oversight over revenue collected within the prov-
ince including the review of tariffs (for example: hospital patient fees). Furthermore, 
the GPT Revenue Management Circular (2013:1) places the responsibility to review 
all fees and tariffs annually, that are not or cannot be fixed by law. This applies to all 
revenue, which accrues to the province or provincial revenue fund.

Based on the aforementioned mandate, the GPT reviews applications for 
changes in fees, charges, and tariffs (among others) from the departments within 
the province on a regular basis. The reviews are based on seven principles as 
outlined in the Revenue Management Circular.

 ● All tariffs must be set on levels which facilitates the service’s financial sustainability.
 ● Fairness, equity, efficiency, and effectiveness must be central to the determina-

tion of tariffs to ensure that the service is affordable.
 ● Current and further economic conditions such as economic growth and infla-

tion must be considered.
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 ● Benchmarking with other provinces can be conducted to preclude market 
shocks.

 ● Changes to the demand and output of a particular service must be taken into 
account.

 ● Both treasury and legislative processes must be taken into account.
 ● Cost recovery of the service must be considered to promote the sustainability 

of the service.

In reviewing tariff applications, a problem of determining appropriate levels of 
tariffs arises. For example, one of the principles of tariff revision is determining the 
demand and output for a particular service. However, the question is how can this 
be determined? In other words, what value does the public attribute to the service? 
CBA can potentially be utilised to determine a comparison basis. For example, the 
admission fees to recreational facilities charged by the province is utilised.

There are various recreational facilities within the province including the 
Suikerbosrand Nature Reserve, Alice Glockner Nature Reserve, ABE Bailey, 
Marievale Nature Reserve, and Roodeplaat Reserve. The Gauteng Department 
of Agriculture and Rural Development applies for annual tariff reviews for these 
facilities. The GPT reviews these tariffs according to the relevant circulars and 
legislation as outlined above.

CBA can play an essential role in determining a comparative tariff increase 
based on the net benefit derived from a specific facility. This can be conducted 
through a variety of methodologies. The key to these is the contingent value 
approach which could be used to survey the public to establish their willingness 
to pay for entry into a specific facilitiy. In other words, the survey could deter-
mine the value of the benefit the public places on the recreational facility. Based 
hereon, a demand curve for a specific facility can be determined according to 
the level of usage of a particular facility. An aggregate demand curve for similar 
facilities can also be constructed, which can be utilised to compare specific 
tariff applications.

Furthermore, a cost analysis of the recreation facilities can be conducted based 
on the various cost drivers within the facilities. These costs can be related to all 
benefits which can be quantified to determine a net benefit for each facility. 
The net benefit can be used, for example, to motivate additional investment for 
the facilities.

CBA can also be utilised to quantify the distributional consequences of the 
tariff increase on the public. This can be done by comparing the proposed tariff 
increase from the department with the public’s willingness to pay. The gap be-
tween the two, combined with information of the public socio-economic profile 
in that area, can provide clarity of the potential distributional consequences of the 
tariff increase and its impact on the usage of the facilities.
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Based on the above, the primary data sources will include the contingent value 
survey and departmental information on the facility from the Gauteng Department 
of Agriculture and Rural Development.

Finally, the CBA(s) can be conducted as part of the normal tariff review process 
on an annual or two-year cycle. The contingent value surveys can be combined 
with regular site visits to the facilities the GPT conducts.

ToWARDS BuILDING ENHANCED CAPACITY 
FoR CBA IMPLEMENTATIoN

The provincial treasury-led model focuses attention on a number of areas for im-
provement. One of the most important needs is to have a CBA evaluation unit. 
This unit can be seen more broadly as a provincial public spending evaluation 
unit. The CBA evaluation unit can be constituted to address the management 
of CBAs, the implementation of the relevant legislation and policy frameworks, 
stakeholder engagement, and CBA training.

Management of CBAs

According to HM Treasury (2011:7), conducting CBA evaluations can be a 
resource-intensive exercise and, where possible, CBA evaluations must be car-
ried out collaboratively among stakeholders, with leader responsibilities clearly 
defined. In the provincial treasury-led model, for example, CBA evaluations can 
be conducted jointly by departments with similar interests, with the provincial 
treasury leading.

HM’s Treasury (2011:7) therefore advocates for departments to consider es-
tablishing formal evaluation units or other technical centres, formalising access to 
auditors, and maintaining an accessible archive of the CBAs. Furthermore, there is 
a need to consider quality assurance measures (academic experts, and the like), 
how findings will be distributed (publications and websites), how CBA evaluation 
proposals will be considered and approved, and how project plans for evaluations 
will be conducted which will include project milestones, resources and work 
streams. The CBA evaluation unit will have to develop mechanisms to manage 
CBA effectively in line with these key requirements and any other issues which 
may arise.

Legislation and policy frameworks

Given the limited utilisation of evaluation in provinces, it is argued that the current 
understanding of the fiscal oversight role from a management perspective will 
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need to be reviewed. In essence, management will have to move beyond moni-
toring towards monitoring and evaluating of public expenditure in provinces. This 
is an important aspect of the implementation of a CBA dispensation in provinces 
as it forms the basis for CBAs enhancing capacity building. The CBA evaluation 
unit can advocate for this broader perspective which links fiscal oversight with 
policy evaluation.

For example, the GPT plays a critical role in approving tariff increase applica-
tions for various sources of provincial revenue such as entrance fees to public 
recreation facilities. The current paradigm bases these increases purely on the 
previous tariff plus inflation. This method is economically inefficient since it does 
not consider the consumer’s willingness to pay. CBA can play an essential role in 
determining a comparison for a tariff increase based on the net benefit derived 
from a specific facility. This can be done using a variety of methodologies. Key 
to this is the contingent value approach which could be used to survey the pub-
lic’s willingness to pay for entry into a specific facility. In other words, the survey 
would determine the value of the benefit the public places on the recreational 
facility. Based hereon, a demand curve for a specific facility can be determined 
to conform to the level of usage of a particular facility. An aggregate demand 
curve for similar facilities can also be constructed. This can be utilised to compare 
against specific tariff applications. In this manner a broader application of the cur-
rent legislative and policy frameworks can be achieved.

CBA modelling tool

The CBA evaluation unit can develop a CBA spreadsheet model with a common 
impact value database in order to simplify application. The CBA spreadsheet 
model can have three main uses (New Zealand Treasury 2015:3). First, it provides 
a common model for provincial departments to use when analysing costs and 
benefits of a policy initiative. Second, it provides a common basis for assumptions 
when quantifying and monetising the impacts of different policy proposals. Lastly, 
it provides a database to help organisations estimate broader societal impacts.

In essence, the CBA modelling tool implements the principles of a provincial 
CBA guide in a consistent manner. For example, the tool can have a common cost 
and benefit for deploying a mobile clinic within the province, and therefore the 
standard of the net societal benefit from such a policy action can be determined, 
taking case-specific factors into consideration.

Stakeholder engagement and training

A variety of stakeholders includes the National Treasury and the DPME, among 
others. Both the National Treasury and DPME, in line with their mandates, can 
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provide technical as well as capacity support to the CBA evaluation unit. Therefore, 
engaging with these stakeholders can be beneficial to the implementation of the 
provincial treasury-led model. The CBA evaluation unit can operate in conjunction 
with stakeholders to ensure that training and capacity building focuses on ensuring 
that the basic principles and implementation of CBA, as outlined in the provincial 
CBA guide and the CBA modelling tool, are adhered to within the provinces. Private 
consultants can also be utilised to conduct training and capacity building.

Roadmap for implementation

A phased approach to implementation can be adopted with the ultimate aim of 
establishing the CBA evaluation unit. In the initial phase, the focus can be on 
the use of CBA within the existing structures within provinces. Training can be 
conducted through service providers.

In the second phase, within the existing provincial treasury structures a frame-
work for CBA can be outlined and advocated within provinces and within other 
stakeholders. These engagements can form the basis for the CBA guide and the 
CBA modelling tool. In addition, the foundation for the unit can be set out with 
the relevant approvals.

In the last phase, appropriate human capital can be acquired and the imple-
mentation of the unit can commence with the development of the CBA guide. 
The limited CBA-use projects can form the initial outputs for the unit. All other 
activities in terms of the mandate can be planned along with the appropriate mile-
stones and funding.

CoNCLuSIoN

This article introduced CBA as a tool for policy evaluation in a South African 
provincial context with the aim of improving policy evaluation and advocating for 
the implementation and utilisation of CBA in provinces. Furthermore, this article 
highlighted the theoretical foundations and the wide scope of CBA to demonstrate 
that it can serve as an essential tool to enhance social welfare through public 
policy. CBA, along with other policy evaluation tools, can bring the intention of 
public policy in provinces closer to its realisation. The case of the GPT demon-
strated that the implementation of CBA was well within the current national and 
provincial legislative frameworks.

However, it was shown that an enhanced capacity such as the establishment of 
a CBA evaluations unit is necessary for implementation. This unit can advocate for 
the use of CBA in provinces, through the deep understanding of relevant legisla-
tive and policy frameworks, proper management of CBAs, application of the CBA 
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management tool, stakeholder engagement, and training. This enhanced capacity 
can, therefore, promote the establishment of the provincial treasury-led model or 
any other similar model in provinces. Ultimately, value for money can be achieved 
in public resources by ensuring that costs are minimised, and benefits maximised.
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INTRoDuCTIoN

The introduction of wall-to-wall local government in South Africa during 2000 
impacted the KwaZulu-Natal Simdlangentsha Traditional Council’s author-
ity and legitimacy. In certain instances this condition strained the relationship 
between this traditional council and the Zululand District Municipality as 
well as eDumbe and Pongola local municipalities. This article investigates the 
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ABSTRACT

The Simdlangentsha Traditional Council is a historic and well-established 
traditional authority in the north of KwaZulu-Natal province, South Africa. 
The introduction of wall-to-wall local government in South Africa in 
2000 impacted the authority and legitimacy of traditional authorities. In 
2014, a study was undertaken to investigate the relationship between this 
traditional leadership and the Zululand District Municipality as well as 
eDumbe and Pongola local municipalities. Based on the empirical results 
of the present study a comprehensive list of recommendations is com-
piled on possible ways to improve this relationship. Strategic operational 
points of contact are identified, and besides others, the strategies propose 
using traditional administrative centres and Operation Sukuma Sakhe to 
improve the  working relationship.
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above-mentioned relationship and proposes ways in which this relationship can 
be improved.

Since the democratic elections of 1994, traditional leaders in South Africa have 
drawn widespread attention among academics, democratic advocates, civil soci-
ety and various interest groups. They debated whether traditional leaders should 
be considered as democratic, and indeed incorporated into the new dispensa-
tion’s system of governance (Sithole 2009:41). Furthermore, if traditional leaders 
were to be accommodated within the democratic state, the question remained 
how it ought to be done. This issue was prominent during the public hearings 
on the Traditional Court Bill of 2011 and this debate continues in South Africa to 
the present. The nature of a democratic government requires transformation in 
various sectors of the country, including traditional authorities (the chief, tradi-
tional and tribal authorities), customary law, and the male-dominated homestead 
(Keulder 1998:2).

The situation is that traditional authorities form an integral part of the current 
political dispensation in South Africa – as was the case in the pre-colonial, colo-
nial and post-colonial phases in several African states (Sithole 2009:41–42). In 
areas where such an institution is historic and well-established, it may encounter 
conflict and authority disputes with the overlapping democratic institutions. This 
is reportedly the case with the current local government system in South Africa. 
This article takes this point further by reporting on this relationship in the context 
of the long established traditional authorities in the Simdlangentsha traditional 
area which in democratic South Africa had to face local government with over-
lapping responsibilities. This matter was underresearched in this area and this 
article contributes to knowledge in this regard.

This article reports on the mentioned relationship within the area of the 
Simdlangentsha Traditional Council. This is done by first considering the re-
lationship between traditional authorities and democracy. Thereafter, the 
Simdlangenthsa traditional area is introduced, building on the study that was con-
ducted within that context. The article closes by recommending ways in which 
the relationship between the traditional authority and local government can be 
improved to the benefit of the community.

TRADITIoNAL AuTHoRITY AND DEMoCRACY

This section examines the relationship between traditional authority and democ-
racy. Traditional authority is a form of leadership in which tradition and custom 
determine authority. In contrast local government is democratically established. 
Koelble (2005:29) defines democracy as: “The study of institutions and rules, of 
participation and contestation for office, of contested elections and the system 
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that enables nation-states to hold fair and free elections”. Scholars also argue that 
democracy entails more than the concept of elections, institutions and rules as 
defined in this section. Democracy also relates to the role of civil society and the 
ability of that society to “converse, to communicate, to reform social structures 
and habits” (Koelble 2005:20).

The question about democracy remains: How can one differentiate between a 
democratic system of governance and a non-democratic environment? Common 
understanding is that democracy is the governance by many as opposed to the 
rule by one or a few individuals in a particular country or state, which is further 
accompanied by regular elections (Keulder 2010:9). However, this does not pro-
vide a clear definition of democracy, seeing that even countries with dictatorships 
conduct regular elections. Keulder (1994:13) argues that: “… there should be nec-
essary correspondence between the acts of government and the equally weighted 
express wishes of citizens with respect to those acts”.

Responsive rule or democracy, as May explains, requires certain characteristics 
and features, which meet the requirements of a democratic dispensation (May 
1978:1–14). Examples are the various freedoms of speech, association, movement 
and worship, as well as free participation of citizens in the running of public affairs 
and the right to vote. May adds that a democratic environment should also display 
social rights, such as the right to adequate education and health care facilities 
(May 1978:1–14).

The question arises: How does traditional authority fit in with democracy? 
Ntsebenza explains the complex process: “... the recognition of a democ-
racy and the rights of traditional leaders, born to the throne in the South African 
Constitution is an ambiguity”. He furthermore contests the fact that the African 
National Congress (ANC), whose struggle led to a democracy, could still accept 
the institution of traditional leadership, “which had a notorious record under 
Apartheid”. He points out how the discourse on traditional leaders’ future role 
in a democratic South Africa led to two main schools of thought, namely the 
modernists and traditionalists (Ntsebenza 2006:256–258). In addition, this article 
will briefly touch on democratic pragmatism and organic democracy as two 
further perspectives.

Modernist perspective

According to Keulder (2010:9), modernist changes are driven by liberalist and 
feminist ideologies. Liberalism implies a doctrine that favours the freedom of in-
dividuals to express themselves in the manner they choose (Universal Dictionary 
1987). Feminism can be defined as a struggle to defend and expand the rights of 
women (Giddens 1995:182). Modernist scholars argue that traditional leaders are 
mostly to be found in rural areas where limited liberal values are internalised, and 
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males still dominate. This stands at odds with the national government’s legisla-
tive frameworks and progress. Modernisation involves a radical and total change 
from tradition to modernity that impacts the patterns of human life. Therefore, ac-
cording to this perspective, traditional authorities do not have a place in modern 
societies and should be abolished.

Democratic pragmatism perspective

In contrast to the modernist perspective that argues either from a liberal or a femi-
nist standpoint, democratic pragmatism makes democracy as such the measure. 
Thus, adherents maintain that traditional leadership is undemocratic and has no 
system of accountability. Traditional leaders are accused of dictating to their sub-
jects without allowing the opportunity for election processes. Followers of demo-
cratic pragmatism have done the following: “Created an image of traditional lead-
ers as people who were given power by an illegitimate government, who have 
orchestrated political strategies to keep that power and who have been successful 
in coercing the docile rural masses and government into doing this despite the 
conceptual anomaly that they are within modern forms of governance” (Sithole 
& Mbele 2008:9–10). Therefore, adherents of this school who might consider 
or propose that traditional leadership should be integrated into the state institu-
tions, “do so with ambivalent feelings and a sense of compromise” (Sithole & 
Mbele 2008:10).

Traditional perspective

The traditional perspective shows high regard for customised institutions due to 
the important leadership these structures present. This is because its establish-
ment is community-based as opposed to the elected local government that is 
normally based in towns and cities. Adherents of this perspective argue that 
traditional leadership is the most effective form of local government; it supports 
political stability and provides implementation of policies, which is crucial to rural 
development. These structures also pave the way for easier implementation of 
developmental programmes (Keulder 1998:3).

Traditionalists also argue that traditional leaders fulfil an important role in com-
munities. They help address various issues of social service such as maintaining 
peace, responsibilities for land administration, general development and adminis-
trative functions. This includes keeping of records, conflict resolution, maintaining 
of public order within isigodi, allocating land and preserving customs, tradition 
and culture (Sikhakhane & Xaba 2008:62–63). Such leaders also assist in allocat-
ing land to their followers, as well as resolving disputes and faction fights among 
their subjects. Through traditional leaders, people are able to access business 
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rights and promote the identity of their communities (Keulder 1998:3). According 
to this school of thought, it is counter-productive to ignore and disregard tradi-
tional leadership, seeing that approximately 18 million South Africans are under 
the care of traditional leadership (Van der Linde 2015). This entails nearly 40% of 
the total South African population.

Organic democracy perspective

The organic perspective does not view traditional leadership as a threat or con-
tradiction to democracy. Proponents of organic democracy are of the opinion 
that traditional leadership is a system of governance that has a role to play in 
communities. The reason is that traditional leaders are closer to the people they 
serve, and community members can easily understand and follow their leader-
ship (Sithole & Mbele 2008:10). Organic democracy fills gaps that are not catered 
for by the elected system of governance. Thereby it complements the Western 
form of democracy with its emphasis on individual human rights. Instead, tradi-
tional institutions offer unique attributes of leadership that fulfil specific social and 
governance needs of the people within a community setup.

Furthermore, traditional leadership serves a specific purpose both physically 
and culturally to which people are entitled within communities. In contrast to 
Western democracy’s emphasis on elections and the institutions that extend it, 
traditional leaders can be considered as an alternative form of democracy, which 
focuses less on how governance comes into being than on “the rationalisation of 
justice based on cultural-moral principles, and expressed human feelings, all of 
which will be under vigorous negotiation on a case-by-case social issue basis” 
(Sithole & Mbele 2008:10).

Although these perspectives are diverse, they share a common view. To 
comply with requirements of the new democratic dispensation in South Africa 
and its constitutional imperatives, the institution of traditional leadership, 
its composition, functions and legal support, will have to change (Khunou 
2009:47). This change is required by the democratisation of South African so-
ciety and the accompanying electoral processes, community participation, and 
gender sensitivity.

This hybridisation of governance at local-government level is challenging to the 
municipalities as well as traditional leadership. Ntsebenza (2004) maintains that 
the main problem in democratic change and decentralisation in post-1994 South 
Africa is that the national government did not transfer clear powers, functions and 
roles to traditional leadership within their local area. The question of democratic 
decentralisation and hereditary leadership, which is the core in traditional insti-
tutions, has not yet been answered by government at especially local level, or 
by these institutions. In this regard, the article contributes by suggesting ways in 
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which the relationship between the traditional authority and local government 
can be balanced.

SIMDLANGENTSHA TRADITIoNAL AREA

The present study focused on the Simdlangentsha traditional area. This area in-
cludes Edumbe and the Pongola local government as well as Zululand Municipality. 
It has eight traditional leaders, namely Ntshangase, Sibiya, Dlamini, Mavuso, 
Ndlangamandla, Msibi, Mthethwa, and Simelane. The first two clans originated 
from among the Zulus. The other six had more complex histories. The Dlaminis 
and the Mavusos originally came from Swaziland. The Ndlanagamandlas, who 
originally came from Ngoje moved to Swaziland. A number of people from this 
clan returned to South Africa and settled in the Simdlangentsha traditional area. 
The Msibi and the Mthethwas find their historical background in Mozambique 
and Buthonga. The Msibi clan, according to their recorded history, originated 
from Mozambique, moved to Buthonga and eventually settled in Swaziland be-
fore moving to Ngoje and finally settling in the Simdlangentsha traditional area. 
The information about the Mthethwa reveals that although they are Thongas, they 
have a close connection with the Zulu kingdom.

The closeness of the two mentioned tribes dates back to the time Shaka usurped 
power in the 19th century. Shaka was raised by Dingiswayo of the Mthethwas 
until he took over the rulership of the Zulus. The Ntshangase and Sibiya clans 
are, therefore, extensions of the Zulu kingdom. The Simelanes originated from the 
current Free State between two mountains, Masilo and Masilonyane. Simelane 
and his followers eventually migrated to Zululand (Mazibuko 2014:2). They fre-
quented different areas in Zululand until they settled in eNgoje. Every leader in 
the Simdlangentsha Traditional Council has therefore a long-established history in 
the area.

It is thus clear that the establishing of alternative local authorities in the 
Simdlangentsha traditional area created the potential for conflict and tension. This 
happened with the introduction of the Zululand District Municipality and eDumbe 
and Pongola local municipalities to that area in 2000. These authorities have to 
deal in their relationship with various forms of legislation. Among these are the 
Communal Property Associations Act 28 of 1996, Local Government: Municipal 
Structures Act 117 of 1998, and Local Government: Municipal Systems Act 32 
of 2000. This includes the Traditional Leadership and Governance Framework 
Act 41 of 2003, Communal Land Rights Act 11 of 2004. Furthermore, there are 
the contextualised KwaZulu and Iziphakanyiswa Act 9 of 1990, the Kwazulu-Natal 
Ingonyama Trust Act 3 of 1994, and KwaZulu-Natal Traditional Leadership and 
Governance Act 5 of 2005.
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The methodology of the present study aimed to reveal the challenges in the 
mentioned relationship and how it can be dealt with effectively.

METHoDoLoGY

This study followed a qualitative approach and a case study design. The focus 
was therefore on a detailed description and analysis of the dynamics in the 
changed socio-political landscape found in the Simdlangentsha traditional area. 
This was done in view of a conceptualisation of the relationship in terms of the 
political, economic and social aspects thereof. For this purpose information was 
collected on the relationship between the Simdlangentsha Traditional Council and 
the Zululand District Municipality as well as eDumbe and Pongola local munici-
palities. Thus, conclusions were drawn on the ways in which this relationship can 
be improved.

Interviews and focus groups were used in the present study. The scheduled 
interviews and focus group sessions investigated the relationship between 
the Simdlangentsha Traditional Council and the local government. All eight 
traditional leaders resorting under the Simdlangentsha Traditional Council 
were interviewed. The researcher also interviewed a director/executive mem-
ber each of the Traditional House Support, the Demarcation Board and the 
Dispute Resolution Board: Traditional Leadership. Furthermore, the following 
people were interviewed: 10 local government officials (Research and Disputes 
Resolution Section) of the Zululand District Municipality; 10 of the eDumbe 
Local Municipality; and 10 of the Pongola Local Municipality. Six focus groups 
were held with community members including leaders of the South African 
Civic Organisation (SANCO). Three focus groups consisted of community 
members from the eDumbe Local Municipality, and three focus groups were 
taken from the Pongola Local Municipality. Each focus group had between 5 
to12 members ranging in age from in their 20s to their 50s. For access reasons 
the local Community Police Forums were used to identify participants for the 
focus groups. All the participants selected resided under the jurisdiction of tra-
ditional leaders.

The interview schedule was tested in a pilot study on 23 and 24 July 2014 with 
participants similar to the eventual respondents. The focus group sessions from 
both municipalities (Pongola and eDumbe) were conducted on 13 August 2014 
for Pongola, and 27 August 2014 for eDumbe Municipality. Thereafter, interviews 
were held with identified individuals and focus group sessions conducted. The 
collected data from the various interviews that took place on 14, 20, 22, and 30 
August 2014, were translated and analysed (the interviews were conducted in 
Zulu). The analysis also entailed categorising the data.
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FINDINGS oN THE RELATIoNSHIP BETWEEN 
THE SIMDLANGENTSHA TRADITIoNAL 
CouNCIL AND LoCAL GoVERNMENT

This section presents the views of the respondents on the relationship between 
the Simdlangentsha Traditional Council and the applicable local governments. 
First, the article describes the traditional council’s relationship with the Zululand 
District Municipality, second, with the eDumbe and Pongola local municipalities, 
and third, with civic society. Thereafter, views are presented and discussed on 
the relationship between the traditional council and local government regarding 
political, economic and social issues. For a more detailed discussion of the results 
see Maseko (2016).

Relationship with the Zululand District Municipality

An overall response from the focus groups on the relationship between the Zululand 
District Municipality and traditional leadership of Simdlangentsha indicated that 
most community members viewed the relationship between the two institutions 
as generally acceptable. They based this view on the fact that traditional leaders 
are represented in the district municipality for a period of five years. This is the 
same period that councillors serve in the council. The appointment of traditional 
leadership to the local municipality is the prerogative of Corporate Government and 
Traditional Affairs (COGTA) in the province. The eDumbe Local Municipality had 
two traditional leaders (Dlamini and Mthethwa) represented and the Pongola Local 
Municipality four (Gumbi, Ntshangase, Buthelezi and Simelane).

Participants differed on the status of the relationship between traditional lead-
ership and district officials. Some stated that this relationship is sound since they 
cooperate in community programmes and projects. However, others differed and 
expressed their concern over the conduct of district officials. Some of these con-
cerns were: problems with water supplies, government officials unavailable when 
needed, lack of information about development programmes in their communi-
ties, and insufficient communication between traditional leadership and govern-
ment officials, including ward councillors.

Traditional leaders and eDumbe and 
Pongola local municipalities

Generally, the participants viewed the relationship between the eDumbe Local 
Municipality and traditional leaders as good. However, one participant pointed 
out that this is not always the case. Especially the relationship between head-
men and municipal councillors were indicated as unhealthy. According to the 
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participant, this tension is caused by the nature of the playing field. Both council-
lors and headmen work directly with communities and utilise the same work-
ing environment to access community members. A very good relationship was 
reported concerning the Pongola municipality. This stems from the fact that most 
traditional leaders of the Simdlangentsha Traditional Council are concentrated in 
Pongola and therefore experience more support compared to those within the 
eDumbe municipality. However, a councillor remarked that the traditional leader-
ship is not attending council meetings regularly.

In most cases, traditional leaders work with councillors, not municipal officials. 
Municipal officials are office bound. It was therefore not easy for participants to 
determine the nature of the relationship between traditional leaders and officials. 
However, most participants found it easier to comment on the relationship be-
tween traditional leadership and department officials from the provincial govern-
ment since they meet them during major projects in the community. Participants 
pointed out that provincial officials conduct izimbizos, which provide the oppor-
tunity for the traditional leadership to air their concerns openly in a public meet-
ing. According to certain participants, local officials are not as visible as provincial 
officials during these meetings.

Traditional leaders and civic society

The relationship between the traditional leadership and civic society is also 
sound, according to the respondents. The traditional leaders mention that, when 
they encounter problems, they can approach representatives of the civic society 
in the community for assistance on various socio-economic matters. Community 
members remarked that they find it easy to approach civic-society representatives 
because they are closer to them than the traditional leadership. The reason is that 
they frequently encounter these representatives in political meetings, which is not 
the case with the traditional leadership. The relationship between civic-society 
representatives and local government was explained as good, depending on who 
leads the local municipality in terms of political alignments.

Functions of local government that impact the functioning 
of the Simdlangentsha Traditional Leadership

Local government programmes are based on socio-economic projects. Often 
the traditional leadership competes with local government in announcing to the 
public when a new project is planned (e.g. road works and gardening). The com-
munity respondents indicated conflicts between the traditional leadership and 
the local government in implementing development programmes. They cited an 
incident in which a network company allegedly wanted to improve the quality of 
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the network by installing devices that would provide services to areas under the 
control of the traditional leadership. The traditional leader rejected the proposed 
project, as he wanted the device to be installed near his home. According to the 
participants the inkosi adjudicated that the aerial could not be installed in the area 
unless the installation was done at his home. Such actions impact negatively on 
socio-economic initiatives and influence the relationship of the traditional leader-
ship with local government. To follow, this relationship is explored regarding the 
political, economic and social contexts of the area. For the conceptual grounding 
of the choice for these three contexts see Maseko (2016).

Political context
In the evaluation of political issues, the focus was on the following criteria: 
democracy and nation-building, developmental state, political values, political 
structures, political functions and service delivery to the community. The re-
sults indicate certain changes over time especially after 1994. However, the 
responses by participants during the interaction indicated that the relationship 
between traditional leaders and local municipal authorities is functional. The 
main impediment identified in this relationship is that the municipalities do not 
necessarily consult the traditional leaders on matters of local development. 
The community members were also of the view that the traditional leaders had 
failed them in the past.

Concerning the political context, evidently the provincial and national gov-
ernment played the dominant role. However, local government is currently the 
sphere in which democracy is established locally. This level of government is 
important in providing political and developmental functions.

The following facts were identified in the empirical study regarding the politi-
cal context:

 ● The traditional leaders viewed their izimbizos as democratic, but the commu-
nity members differed. They viewed the traditional leaders’ style of govern-
ance as autocratic. Presently democracy is seen as the dominating ideology 
which local government represents in the local community.

 ● It is clear that the developmental role of local government (through community 
development workers (CDWs) and community caregivers (CCGs)) differ from 
that of traditional leaders. This role is especially driven by the provincial and 
national government.

 ● The political values of traditional leaders changed since 1994 because current-
ly they are regulated by national government. Over and against the traditional 
leaders, the local government is representing democratic political values.

 ● The traditional structures did not change significantly after 1994, except that 
from then on, they received their authority from the provincial and national 
government. Functions and duties of traditional leaders are influenced and 
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guided by legislation that regulates the operations and functions of both local 
government and traditional leadership. The introduction of local government 
also introduced a new governance structure that overlaps with traditional 
structures.

 ● Political functions of traditional leaders are still focused on resolving conflicts, 
allocating land, and managing traditional courts. Seeing that local government 
also distributes information to the communities, the role of traditional izimbi-
zos has become less important and the traditional maintenance of law and 
order is largely taken over by the police. Local government plays an important 
role in distributing information among the traditional communities.

 ● Service delivery under traditional authorities mainly entailed the following: 
allocation of land, addressing stock theft, as well as dealing with animal dis-
eases and other livestock problems. Structural service delivery is currently the 
responsibility of local government under the supervision of the provincial and 
national government.

The political context is therefore characterised by different role-players: the tra-
ditional authority, local, provincial and national government, and civic society. 
Fruitful collaboration does occur, but governance that overlaps in areas of devel-
opment can create tension between the parties.

Economic context
The role of traditional leadership is currently viewed as limited in their contribu-
tions to the economic context. These contributions centre on livestock manage-
ment and land administration. Currently the provincial and national government 
provide programmes aimed at development, poverty alleviation, job creation, 
social security, food security and land reform. Development is driven mainly by 
higher levels of government but is implemented at local government level.

The following facts were identified in the empirical study regarding the eco-
nomic context:

 ● Poverty alleviation by traditional leaders takes place through land allocation, 
agricultural produce, and livestock management. Broader poverty alleviation 
is a focus of national and provincial governments in which traditional leaders 
and local government collaborate regularly.

 ● Employment in the traditional areas is informal, while job creation programmes 
were initiated by the national government. Traditional leaders and local gov-
ernment played a limited role in this initiative. Government especially created 
jobs through its Expanded Public Works Programme, which allows local peo-
ple to participate in tasks such as road works or care for the sick.

 ● Social security was introduced by the national and provincial government with 
minimal involvement of the traditional and local government in the process.
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 ● Food security was provided previously by traditional leaders by managing 
livestock. However, currently this is addressed by government programmes 
(especially from provincial and national government).

 ● Traditional leaders were the custodians of land access. Currently municipalities 
are also role-players in this regard.

 ● Traditional leaders participate in the district municipality and are a party to the 
decision-making on economic development. However, there is less coordina-
tion between traditional leaders and the local municipalities.

From the discussion above, it is evident that economic development is mainly an 
initiative from the provincial and national government. In several cases, traditional 
leaders and local government must collaborate on the delivery point of such de-
velopment. At times this causes conflict and tension between the role-players, the 
traditional leaders and local government.

Social context
From the interviews it became clear that political parties contributed to the trans-
formation of family life and families in South Africa. Government programmes 
and organisations such as the ANC Youth League, Women’s League, and leagues 
from other political parties helped shape family life and the way siblings within 
families interact. Educational programmes also had influenced the transformation 
of family units. The Constitution and related legislation emphasised equal treat-
ment regardless of gender, race or cultural background.

The following facts were identified when the empirical study investigated the 
social context:

 ● Currently, local government plays an important role in settling boundary dis-
putes. There are differences of opinion between traditional leaders and local 
government on the agent responsible to deal with land disputes. COGTA is 
also involved in handling boundary disputes.

 ● A major shift took place in the recognition of women within traditional struc-
tures and the community. In this process the Constitution and gender-related 
legislation had a significant impact. Local government contributed to this trans-
formation through community projects and educational programmes.

 ● The earlier submissive role of youth in traditional areas has changed. This is 
due to the influence of the Constitution, local, provincial and national pro-
grammes as well as school curricula and the media. Currently the youth is 
more involved in decision-making, which poses a challenge to traditional 
leaders.

 ● Family life is exposed to various influences, for example, human rights and 
Western cultural values. Particular programmes of the national government 
contribute in this regard.
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From the discussion, it is evident that changes in the social context impacted 
heavily on the role of traditional leaders. Local government is in a limited way still 
involved in programmes to establish new social values and practises. However, 
the nature of these initiatives is in stark contrast to traditional values and accepted 
social practises.

In light of the information above, it can be concluded that specific areas can 
be pointed out of real and possible conflict between traditional leadership and 
local government. This is because traditional leadership to a certain extent func-
tions as an agent of the provincial and national governments’ political, economic 
and social agenda. Through these channels, government influences traditional 
leaders’ function and their position within society. However, overlapping areas do 
exist between traditional leadership and local government; this can turn into areas 
of conflict and tension.

The improvement of the relationship

This section reports on respondents’ proposals regarding the relationship between 
traditional leaders and local government and suggests ways in which the relation-
ship can be improved.

Suggestions for a working relationship between traditional 
leadership and local government
During the interview sessions the participants emphasised that any programme 
initiated by the municipality in the traditional community should be communi-
cated to the amakhosi properly and in time. Participants suggested that harmony 
between the traditional leadership and the local government can be achieved by 
implementing various initiatives. The findings from the interviews suggested the 
following possible measures:

 ● Communication: Quarterly meetings should take place between municipal 
officials and traditional leadership. Participants focused on municipal officials 
because they are not familiar with these role-players, unlike the ward council-
lors with whom they have more regular contact.

 ● Education: Educational programmes should be introduced for izinduna on the 
functioning of local government.

 ● Social structure: The old izinduna should be relieved of their duties and allow 
young people to take the positions of izinduna. During the interviews, most 
participants argued that old izinduna contributed to mixed feelings about the 
nature of the relationship between traditional leadership and local government.

In the following subsection the article proposes ways to improve the working rela-
tionship between traditional leadership and local government.



Administratio Publica | Vol 26 No 2 June 2018188

Proposed interventions towards an improved relationship 
between traditional leadership and local government

According to Tlhoaele (2012:105) the root cause of conflict between tradi-
tional leadership and the elected local government councillors is the historical 
policy based on decisions before the 1994 dispensation. He argues that two 
pieces of legislation (especially The Black Administration Act 38 of 1927 and Black 
Authorities Act 68 of 1951) gave traditional leaders certain powers (participating 
in community development, authority on land matters) that are in conflict with 
the powers of the local government councillors since 1994 (Tlhoaele 2012:105). 
This concurs with the empirical results above, which indicate that the conflict 
between these parties is linked largely to developmental issues and the control 
of information.

To address this challenge, the article suggests possible solutions for sources of 
conflict and tension between traditional leaders and local government in a novel 
way. This is done through identifying strategic operational points of contact (or 
SOPs), which are schematised by catchwords:

 ● Co-existence: The Department of Provincial Local Government found that 
the co-existence of traditional leadership and local government as well as the 
introduction of the wall-to-wall type of municipality no longer pose serious 
challenges for both institutions. The argument is that observations indicate 
that both parties have welcomed the joint functioning. One area that could 
be a possible cause of conflict is the misunderstanding of their roles at com-
munity level. Based on these findings by the Department of Provincial Local 
Government, it can be argued that there is a need to educate both sides. This 
would help clarify the two institutions’ roles, especially regarding service deliv-
ery within the communities.

 ● Contestations: Disputes cannot be ruled out between traditional leadership 
and councillors. It was found that councillors at times initiate and implement 
projects for community development without engaging traditional leadership 
of that area. Traditional leaders do not accept the projects they deem to be im-
posed on their subjects. In this matter the leaders are supported fully by com-
munity members since the leadership still commands the respect of traditional 
communities. This would mean that consultations from either side should be a 
matter of attention for all role-players.

 ● Cooperation: It is believed that certain traditional leaders are still attached to 
the period before the introduction of Traditional Leadership and Governance 
Framework Act 41 of 2003. Traditional leaders held that local government 
councillors are contesting their powers and seizing the control the leaders had 
over rural people in the past. In contrast, recent observations have shown that 
most traditional leaders realise that the two institutions can work in harmony at 
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a local level provided their roles are clarified. This role confusion was evident 
when the researcher was deployed in Nkandla (13–18 July 2015) during the 
Public Service Volunteer Week (PSVW) in honour of the late President Nelson 
Mandela. It was found that the Department of Home Affairs provides different 
guidance to community members when they apply for identity documents or 
birth certificates. Some applicants were sent to a traditional leader to collect 
a letter that would confirm this person resides in the area, while others were 
referred to their ward councillors for the same letter. Role confusion in the 
community can be addressed by relevant authorities working together.

 ● Clarification: The new dispensation emerged with multiple structures operat-
ing at a local level. For example, in both local and district municipalities there 
are multiple structures that execute different functions. These functions in-
clude: traditional leadership, local government councillors, community-based 
organisations, and CDWs. In addition, other government volunteers or com-
munity workers are involved such as CCGs and volunteers who help prevent 
crimes within society. A community with diverse structures requires proper 
structural arrangements in order to minimise confusion of roles. If this precau-
tion is not taken, potential for conflicts will be a cause of concern throughout 
operations on the ground. This also applies to the engagement of traditional 
leadership in the Integrated Development Plans (IDPs) of local governments. 
Clarification of each institution’s role can be a strategic means to resolve the 
misunderstanding between community organisations and institutions.

 ● Competencies: Sobahle (2007:173–180) points out that due to “the new wall-
to-wall municipal system” in South Africa, traditional communities currently 
resort under the governance of municipalities and that of traditional leaders. 
This differs from the previous dispensation where homeland governments 
were responsible directly for service delivery in traditional communities. In 
the process, traditional leaders played a direct liaison role and the Regional 
Authorities fulfilled several development functions based on legislation. This 
change of allegiance may cause friction between the traditional leadership 
and local government operations. For instance, traditional leaders are required 
to provide security in their communities, a competency that typically is the 
responsibility of SAPS and municipalities at a local level.

 ● Conflicts: Motshega (2007:181–199) poses that the question of territorial and 
hierarchical arrangements of traditional leadership and local government must 
be addressed in order to deal effectively with conflicts between these two par-
ties. He argues that the destruction of African kingship by the prior colonial and 
apartheid systems of governance could be a source of conflict when providing 
services to traditional communities. For example, South African kingships have 
similarities with the Sudanese state, which is sometimes called Ethiopian states. 
According to this African structure, confederations or a combination of states 
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or kingdoms exist as one country (i.e. the country consists of confederations). 
This is not the case in the modern local government setup. Structural arrange-
ments of the two institutions contribute to the current conflict situation in rural 
communities and require urgent attention.

 ● Consultation: The land issue between traditional leadership and local govern-
ment is not yet resolved by these two parties. This issue does not only affect 
traditional leadership and local government but also involves provincial and 
national spheres of government in the Republic of South Africa. An article by 
Makinana in City Press (10 August 2015) indicates that land is one of the lead-
ing sources of conflict in rural communities between the two institutions. The 
article was titled “Don’t touch our land, plead traditional leaders”. This docu-
ments the reaction from the National House of Traditional Leaders (NHTL) to 
the land Expropriation Bill proposed by national government to access land 
countrywide for development initiatives.

The NHTL argues in its submission that traditional leadership does not want 
government to expropriate communal land under traditional leadership juris-
dictions in the country. However, they argue that if the national government 
continues with the implementation of the Expropriation Bill, they would need 
to intensify their consultation with government. They confirm in the submission 
that if consultation is done properly, they are willing to cooperate with local 
government councillors and officials during the implementation process. In the 
submission they further request that powers of expropriation should be given to 
the Minister of Public Works, not to the premiers, government departments and 
municipalities. It seems that the land issue between traditional leadership and the 
local government or South African government is far from resolved. This is based 
on the fact that the same NHTL appealed to the Minster of Rural Development 
and Land Reform, Gugile Nkwinti, to suspend or delay the implementation of 
the Spatial Planning and Land Use Management Act (Makinana 2015:13).

The exposition above shows that traditional leaders are attached to land admin-
istration in traditional communities. They are vigilant about any legislation that 
threatens to interfere with their power in land administration. However, their reac-
tion to Minister Gugile Nkwinti indicates that the traditional leadership’s grasp on 
the land is weakened to an extent by government legislation. Their mentioned 
willingness to cooperate with local government implies that traditional leaders 
have compromised in dealing with land even in their traditional communities.

The way forward: a joint venture
Sobahle (2007:173–180) explains the way forward: “There is no other option but 
for the two institutions to accept that there is a need to work together more than 
before. This has become not just a matter of choice and discretion, but it has 
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become a legislative imperative that has to be complied with”. General observa-
tions and practical experiences in rural and urban communities indicate that local 
government is under pressure to deliver services to communities. The widespread 
service-delivery protests countrywide attest to the substandard services rendered 
to communities. The issue of conflicts between traditional leadership and local 
government may be made the scapegoat for local government’s inability to cope 
with and manage the pressure from community members.

Motshega (2007:181–199) points out the key challenge that is presently facing 
South Africa in this regard: “to structure the relationship between local government 
institutions of traditional leadership so as to enhance development and service 
delivery”. It is of paramount importance to ensure the relationship between these 
institutions (traditional leadership and local government) is agreeable and creates 
an environment conducive to development and service delivery in communities. To 
achieve such a relationship, integration of the following aspects becomes important: 
traditional leadership and development, culture and development, culture and reli-
gion, culture and land administration, development and land tenure systems, as well 
as women and development (Motshega 2007:181–199). Traditional leadership is a 
unique institution and should be treated as such. The leaders must be incorporated 
into democracy without having to change their nature. Consideration of their culture 
and land administration linked to their culture will establish a productive working 
relationship. This relationship should include the focus areas explicated below.

Traditional leadership and development

Motshega (2007:181–199) points out the strong belief that the relationship should 
entail both spiritual and material dimensions since these two aspects are building 
blocks of human development. The mentioned author adds that the spiritual part 
of a human being includes the heritage of the particular individual, which cannot 
be divorced from the indigenous system of the individual in an institution. African 
communities have their own value systems, which include indigenous plants, ag-
riculture, heritage tourism, and natural medicines. In contrast, local government 
is aligned to the Western culture, which may view African culture as superstitious 
and unwilling to contribute to the social and economic development of South 
African communities.

This discrepancy in value systems between the traditional leadership and lo-
cal government makes it difficult for both parties to engage in a meaningful rela-
tionship that may result in effective, jointly-designed development programmes. 
Motshega (2007) maintains that development is impossible without the “spiritual 
and material dimension”. Therefore, a productive working relationship between 
traditional leadership and local government can be established if both value sys-
tems are recognised equally.
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Culture and land administration

In several instances, African communities link culture to nature. For example, 
places such as mountains, natural caves, and natural vegetation or forests are re-
spected community areas. Community members often regard these places as sa-
cred spots. Furthermore, African communities use such places for rituals, culture, 
and other forms of ceremonies in various traditional functions. The custodians of 
traditions, customs and culture in most African communities are the traditional 
leadership and izinyanga (traditional healers). Sacred places are looked after by 
traditional leaders and traditional healers.

On the other hand, local government and community developers have dif-
ferent views on the natural vegetation of the land. For example, sacred places 
are viewed as sources and generators of income through tourism (Motshega 
2007:181–199). This is evident in the Drakensberg area in KwaZulu-Natal where 
the natural landscape is surrounded by high-class hotels. Such forms of accom-
modation continue to attract tourists to the area. In order for the two institu-
tions to work harmoniously at community level, engagement should consider 
African culture related to African land administration. It should be accepted that 
certain areas are not used, but rather reserved for sacred purposes (Motshega 
2007:181–199).

Development and land tenure systems

Land ownership is an important element in harmonising the relationship between 
the traditional leadership and local government. The reason is that local govern-
ment’s development projects (eg. housing) need land to be implemented. This 
conflict is caused by local government that privatises or sells its land to private 
owners and then scouts for traditional leadership territories to use for develop-
ment. This has led to the overcrowding of traditional communities in the former 
homeland areas. It is therefore believed that a productive working relationship 
between traditional leadership and local government is achievable if the African 
and the local government land tenure systems are harmonised.

The way forward: joint structures
Biyela (2007:200–215) stresses the need for a strong relationship between struc-
tures of local government (district councils and ward committees) and that of 
traditional leadership (house of traditional leaders, tribal councils, isilo, amakhosi 
and izinduna). It is therefore important to foster a sound relationship between 
the two institutions. Two structures that can contribute in this regard are tradi-
tional administration centres (TACs) and Operation Sukuma Sakhe (OSS) that can 
be strengthened.
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TACs

In response to the concerns of traditional leaders, the national government has 
been striving for collaboration between traditional leadership and local govern-
ment countrywide. Ndlela (2007:228–247) asserts: “Traditional administration 
centres (TACs) seeks to ensure that different government departments as well as 
local government and traditional councils are under one roof to deliver public 
services to the local populace”. If these TACs had been implemented effectively 
by the relevant stakeholders in the past, unhealthy relationships could have been 
averted between traditional leadership and local government.

The idea of the TACs was a viable tool to harmonise the relationship between 
the two institutions. The reason is that, under TACs, traditional leaders were ex-
posed to various government departments and non-governmental organisations 
(NGOs) were part of this joint venture in providing services to communities. 
Traditional areas comprise izigodi, which stretch across the municipal boundaries 
(Ndlela 2007:228–247).

The notion of TACs was an “on-point” model to unify traditional leadership 
and other community-based organisations and institutions, including local gov-
ernment. This is based on the modus operandi of the TACs in communities. The 
TACs used to establish working centres where the relevant stakeholders used 
to meet and discuss matters of community interest. This provides an excellent 
platform as interface of different stakeholders in a single unit of contact. Old tra-
ditional courts, for example, were utilised for disputes or conflict resolution and 
other community matters. The relationship between traditional leadership and 
government in general would have been more amicable if this model of TACs was 
continued without interference since it involves all spheres of government. The 
TACs would then have facilitated a better understanding of the different functions.

Operation Sukuma Sakhe (OSS)

This operation emerged as a viable tool to improve relationships between stake-
holders, including traditional leadership and local government in local communi-
ties. This operation can be used as example for such a joint operational structure 
or interface. The KwaZulu-Natal Department of Human Settlement defines OSS 
as “a provincial programme that was founded on the premise of taking govern-
ment to the people in a coordinated manner”. The term Sukuma Sakhe entails a 
Zulu phrase that means “stand up and build”. This programme has been launched 
in all 11 district municipalities in KwaZulu-Natal and the 51 local municipalities 
that resort under them. This operation entails coordinating the sector departments.

The objective of OSS is, among other things, to improve the standard of living 
of the impoverished households through a process of facilitation. Government 
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may fail to implement the necessary initiatives for poverty eradication because 
of the shortage of required resources in sector departments. Due to this shortage, 
government resolved the prioritisation of “elderly with or without dependents, 
disabled, sick, women, children” (OSS Guidelines 2011b:4).

The OSS initiative uses the so-called “war rooms” as service-delivery mechanism 
in communities. The war room is defined as “integrated service delivery structure 
comprised of government, municipality, Community Based Organisations, private 
business and stakeholders at ward level. Operation Sukuma Sakhe war rooms are 
composed of officials from various sector departments. The different regions within 
the department must ensure that they have a representative attending war rooms 
respectively” (OSS Guidelines 2011b:5). War rooms can help establish productive 
relationships between traditional leadership, government officials, local govern-
ment, ward councillors, and other community-based stakeholders. The reason is 
that this strategy creates one centre for a meeting of minds, hearts and hands.

These joint structures are good examples of how the relationship between the 
traditional institutions and local government can be addressed. However, this ar-
ticle proposes that also novel structural ways must be investigated that are aligned 
with the findings of this article. It must have the co-existence of the traditional 
institutions and local government as a point of departure in which roles must be 
clear, competencies should be clarified, cooperation and consultation promoted, 
contestations minimalised and conflicts resolved. Then the institutions can exist 
on behalf of the people.

It is evident from the discussion above that the relationship between the lo-
cal government structure and the traditional institution cannot be ignored. This 
relationship is fundamentally rooted due to both parties’ location and operations 
at a local level where they interface daily. It is therefore important that further 
investigations should conceptualise strategies that could reconcile the two institu-
tions. This will help them deliver efficient services to communities in a joint effort.

CoNCLuSIoN

Traditional leadership is a deeply-instilled institution in South Africa that precedes 
the colonial era and continued to survive during the colonial and apartheid peri-
ods. This institution still functions strongly within the new democratic dispensa-
tion in South Africa since traditional leadership is endorsed by the Constitution. 
The introduction of various pieces of legislation on traditional leadership since 
1994 to date has been a testimony to the recognition of such leadership by the 
ANC-led government. These forms of legislation and other related policies en-
acted by government since 1994, demonstrate that the traditional leaders remain 
important agents in local communities. It was found that traditional authorities 
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must cooperate with local governments due to the wall-to-wall type of munici-
palities and since they are serving overlapping local communities.

The results from the present research indicate a functional relationship between 
the Simdlangentsha traditional leaders (in this case, Mavuso, Ndlangamandla, 
Dlamini, Ntshangase, Msibi, Simelane, Mthethwa and Sibiya) and their relation-
ship with local government (in this case, the Zululand District Municipality and the 
eDumbe and Pongola local municipalities). However, certain areas were identified 
that contained real tension and the threat of conflict between the traditional leader-
ship and local government. Although the fieldwork of this study was conducted in 
2014 little changed since then and therefore this conclusion is still relevant.

The article concluded with proposals to promote, maintain and structure 
a positive relationship. This was done by suggesting possible solutions to help 
address strategic operational points of contact, conflict, and tension. The impor-
tance was also emphasised of joint ventures in development, land administration, 
and land tenure systems. Finally, it was pointed out that joint structures such as 
the TACs and OSS could play a crucial role in the functional relationship.

This article contributes to a clearer understanding of the relationship between 
traditional leadership and local government structures and presents proposals on 
how this can be improved. However, the findings are based on a limited study 
within the Simdlangentsha traditional area. More clarity on this relationship can 
be achieved if further studies are conducted in other areas as well. This could 
develop a comparative base of knowledge and deepen the scope of recommen-
dations for a positive and functional relationship between traditional authorities 
and local government. This applies in South Africa as well as globally in similar 
socio-economic-political contexts.

NoTE

* Dr. Maseko obtained his PhD in 2016 at the North-West University. This article is based on 
a section of the unpublished dissertation: Maseko, M. 2016. The Transformation of traditional 
leadership: A case study of the Simdlangentsha Traditional Council and its relationship with local 
government, under the supervision of Prof. S.J. Zaaiman at the North-West University.
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INTRoDuCTIoN AND BACKGRouND

The article seeks to gain a deeper understanding of the key steps and related 
activities when designing rural enterprise development programmes. As such, the 
main research question under investigation is: How are rural enterprise business 
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ABSTRACT

This article investigates the design process of rural enterprise development 
programmes in Zimbabwe. The research followed a qualitative approach. 
Thirteen non-governmental organisations (NGOs) running support pro-
grammes for rural enterprise business development and/or general rural 
development programmes with an enterprise development component were 
selected for the study. Concerning the data-collection process, one key in-
formant (programme manager/officer) per organisation was subjected to a 
semi-structured, in-depth interview. Research results show a fairly standard 
approach to programme design. Notably, preliminary document analysis, as-
sessments and actual programme planning were the most commonly practised 
activities in the programme design process. In turn, the project management 
cycle (PCM) framework was the preferred guiding tool. The article concludes 
by proposing a design framework to guide programme development.
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development support programmes designed? To gain a deeper understanding, it 
focuses on the lived experiences of NGO programme designers who run rural 
enterprise development programmes in Zimbabwe. The study’s theoretical frame-
work is based on the market development approach (MDA) to programme design 
and delivery (Committee of Donor Agencies for Small Enterprise Development 
1998b:9). The researchers build on this theoretical approach by proposing a de-
sign and delivery framework that could help guide designers in creating support 
programmes targeting rural enterprise business development.

Despite the wide use of the PCM framework in programme design (European 
Commission (EC) 2004:17), literature highlights the absence of programme design 
frameworks (Massey 2003:441). Nonetheless, the literature review highlights that 
many organisations have started to introduce “new” programming innovations, 
such as theory of change (ToC), ground ‘truthing’ and other post-delivery activities.

Two major programme design and delivery support programmes influence 
rural enterprise business development, namely the traditional and MDAs (McVay 
& Miehlbradt 2001:4). The traditional approach advocates that governments 
and donors provide direct support services to enterprises at no cost or at heavily 
subsidised rates (i.e. as a public good) (Massey 2003). Following the traditional 
approach, the MDA views support service provision to enterprises as an unsubsi-
dised private good. As such, governments and donors do not offer direct services 
to enterprises but can only intervene via developing market-based support ser-
vices (Committee of Donor Agencies for Small Enterprise Development 1998b:9).

Most programmes are currently designed according to the MDA. These pro-
grammes are based on best practice guidelines that major actors in the business 
development services (BDS) field have developed over the years (Committee of 
Donor Agencies for Small Enterprise Development 2001:vi). However, compro-
mise/blended approaches, based on the weak markets argument, are also com-
monplace (Murta & Willetts 2017:23). Weak markets represent situations where 
there are no business support suppliers and enterprise demand is low (Tomecko 
2005:153) – a common characteristic of rural markets.

Two major market development-oriented approaches to programme design, 
mainly based on research by Miehlbradt & McVay (2003b:40) have emerged. 
Subsector versus cross-sector designs and demand–versus impact-driven designs.

With a subsector approach to design, support services are channelled towards 
enterprises in a particular subsector, e.g. livestock subsector. On the other hand, 
cross-sector designs are not sector specific (Committee of Donor Agencies for Small 
Enterprise Development 1998b:28) and common support services are provided to 
several sectors (Miehlbradt & McVay 2003b:40).

The argument for subsector services is that enterprises in the same sector of-
ten face similar challenges (Lusby & Panlibuton 2002:11). It makes more sense 
to focus on a particular sector with specialist services instead of following a 
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generalist approach, such as with a cross-sector design. A subsector approach is 
better suited to reaching poor rural people, as there is greater likelihood of free 
embedded services (Catholic Relief Services 2015:15) than with a cross-sector 
approach. On the other hand, the appeal of the cross-sector approach is its pos-
sible reach, which can be targeted at a mass market of diverse enterprises. As 
such, a cross-sector approach focuses on an economy of scale, instead of merely 
focusing on one particular sector where only a few enterprises have access to sup-
port. However, value-chain approaches that are commonly used by development 
organisations favour subsector designs (Irwin 2011:212).

Another design approach is where programmes are demand-driven or im-
pact-driven. With the traditional, supply-side approach to programme delivery, 
providers made the mistake of thinking that they knew what enterprises needed in 
terms of support services (Miehlbradt and McVay 2003a:14). Demand-driven pro-
gramme design is informed by enterprises’ greatest unmet needs. In this regard, 
it is important to conduct a needs assessment (Committee of Donor Agencies 
for Small Enterprise Development 2001:5) and only provide those services that 
enterprises indicate as lacking. The argument is that enterprises know what type 
of support they require from the providers, something Smallbone (2009:22) refers 
to as a client-focused approach. Hence, programme design should be guided ac-
cordingly (Centre for Rural Economy (CRE) 2006:47).

On the other hand, impact-driven programme design focuses on providing 
enterprises with services that have the greatest impact and is often associated 
with subsector service provision (Miehlbradt & McVay 2003b:42). Subsector 
constraints and opportunities are identified through market analysis, where after 
high-impact, tailor-made services are provided (Miehlbradt & McVay 2003a:31).

The essence of impact- or demand-driven services is that it results in the provi-
sion of support services that enterprises value and are willing to pay for (Miehlbradt 
& McVay 2003a:11; Boateng 2011:17), unlike traditional supply-driven services 
that require subsidies from donors and governments. However, demand-driven 
programmes have been found to marginalise disadvantaged groups like women 
and the youth (including most rural enterprises). To avoid this problem, there is a 
need to look at deliberately targeted programmes (Boateng 2011:13).

MARKET ASSESSMENT’S RoLE IN PRoGRAMME DESIGN

Market assessments are usually necessary for programmes that target developing 
BDS commercial markets (i.e. meso-level BDS) (Committee of Donor Agencies 
for Small Enterprise Development 1998b:20). However, such assessments can still 
be of importance in enterprise-level programmes, as they help provide an over-
all view of the market from a demand and supply perspective (United Nations 
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Development Programme (UNDP) 2004:12). Market assessments help answer 
different questions pertaining to the BDS market, such as the services that are 
currently available, various enterprise service providers, fees that are being paid (if 
any), as well as market constraints and opportunities (Amha & Ageba 2006:312). 
As such, this type of assessment has always been considered a first step in pro-
gramme design, as it provides important market information that will help inform 
decisions in the design process. For example, market assessments help in the 
targeting and selection processes of beneficiary enterprises.

Various tools are used in the market assessment programmes. In essence, these 
programmes are adaptations of market research tools like consumer (enterprise) 
surveys, focus group discussions (FGDs), in-depth interviews and participatory 
rural appraisals (PRAs) (Miehlbradt & McVay 2003a:31).

KEY DESIGN QuESTIoNS

Hitchins (2000:31) raises four fundamental issues (questions) when designing 
business development support programmes. Although the author raises these 
issues pertaining to support at the meso-level, the same principles apply at an 
enterprise level, which is the focus of this article.

 ● Invasiveness of support: At an enterprise level, this issue focuses on targeting 
and selecting beneficiaries of support provision (Gunaratne 2008:29) and has 
an impact on the success or failure of the support programme.

 ● Intensity of support: This pertains to the nature and type of support that enter-
prises require. Research has shown that the greater the support, the greater the 
impact on supported enterprises (Ramsden & Bennet 2005:237 and Mole, Hart, 
Roper & Saal. 2009:558). Notably, rural enterprises require intensive support to 
record the required level of support. Naturally, this has cost implications.

 ● Leveraging of support: This has to do with the effectiveness of support, as 
delivery leverages on limited support resources (Gunaratne 2008:33).

 ● Addressing equity objectives: Ensuring that support reaches marginalised groups 
in society, such as women and the youth, to promote equity (Boateng 2011:21).

METHoDoLoGY

The study is underpinned by an interpretivist research philosophy (Saunders, 
Lewis & Thornhill 2016:140). In terms of the research design, a qualitative case 
study strategy was followed (Stake 2005:443). As the study focuses on supply-side 
programmes, it was important to gain in-depth insight into the lived experiences 
of people involved in the actual design of support programmes for rural enterprise 
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business development (Denscombe 2004:119). Thirteen NGOs running support 
programmes for rural enterprise business development and/or general rural devel-
opment programmes with an enterprise development component were selected 
for the multiple (Yin 1994:39) or collective case study research (Stake 2005:445).

Purposive sampling and criterion sampling (Onwuegbuzie & Leech 2007a:114) 
in particular was used, as it is regarded as the most widely used sampling method 
in qualitative research (Guetterman 2015:4). As selection criterion, participat-
ing organisations had to be involved in running support programmes for rural 
enterprise business development. The empirical unit of analysis was therefore 
the NGO, while the theoretical unit was the programme (Piekkari, Welch & 
Paavilainen 2009). The specific study participants were the programme officers/
managers who are directly involved in designing the programmes under study. 
Accordingly, each organisation was represented by one participant, from whom 
data was collected via a semi-structured, one-on-one, face-to-face qualitative 
interview (Saunders & Townsend 2016:8). The interviews were recorded using 
a voice recorder. A verbatim transcript of each interview was produced to aid 
analysis. In keeping with good ethical practices in qualitative research, each of the 
13 interviewees was assigned a code to ensure anonymity as shown at the end of 
each quotation in this article, for example, FH1-160427 etc.

In terms of data analysis, a thematic qualitative content analysis approach was 
adopted (Elo, Kanste, Tarja, Utriainen & Kyngäs 2014:1; Ngulube 2015:5). NVivo 
11 Plus for Windows was used as the computer aided qualitative data analysis 
software (CAQDAS). NVivo themes were developed through a data coding pro-
cess. (Table 1 outlines the output and the results of the study). The themes were 
derived from the verbartim transcripts of the interview data. For example, the 
following statement was coded into the Assessment Thematic Code.

“There are certain assessments we carry out to inform us about what needs 
to be done because we cannot just plunge in there without a proper tech-
nical assessment of what the real issues are and what needs to be done”. 
 – FH1-160427

Similar statements with the Word assessment were coded to the same thematic 
code. The code was refined where a synonym was used by a different interview-
ee. Thus, the Assessment Thematic Code evolved into Assessment-Scoping to 
accoomodate interviewees who used the term “scoping” instead of “assessment” 
to refer to the same process.

In Table 1, the the first column shows the themes that emerged from the analy-
sis, while the next column shows the total NVivo coding references (“frequen-
cies”) per theme across the 13 cases. The last column shows the total number 
of cases that mentioned a particular theme (cross case analysis). The coding 
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references are provided as a way of showing patterns that are inherent to the data 
across the developed themes.

FINDINGS

The central focus of this article is to investigate how support programmes for rural 
enterprise business development are successfully designed and delivered. To gain 
insight into the phenomenon under study, it is imperative that programme offic-
ers/managers who are primarily responsible for designing the programmes share 
their lived experiences. Table 1 summarises the results, which is followed by a 
discussion of the key subthemes that emerged from the study.

Table 1: The programme design process (NVivo Output)

THEMES (Codes) Total Coding Refs No. of Cases 
Mentioning/13Case Participants (N) (13)

1 Assessments-Scoping 30 13

2 Designing-Planning 26 10

3 Donor Specifics 3 3

4 Project Cycle Management 3 3

5 Preliminary Document Analysis 3 2

6 Monitoring and Evaluation 2 2

7 Validation 3 1

8 Market Based 2 1

9 Piloting 2 1

10 Reviews 2 1

11 Inception 1 1

12 Upscaling 1 1

Source: (Authors’ own construction)

Assessments

A key process that forms part of designing support programmes for rural enterprise 
business development is some form of assessment or scoping, as mentioned by all 
participants. The assessment usually takes on the form of a baseline study, value-
chain study, feasibility study, context analysis or some other form of scoping. The 
key aim is to gain insight into the enterprise/poverty situation in the geographical 
area (province, district or ward) of the planned programme, as illustrated below:
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“Yes, we do assessments. Most of the cases depend on what some people 
call feasibility assessments, some call them viability assessments, some call 
them value-chain studies or value-chain analysis. So we do those assessments”.
 – PD-160420

Assessments have different names depending on the project and terminology 
used in a particular organisation, as illustrated below:

“Because normally what we do before we embark on a project, ideally we 
do what is called a needs assessment. Yes, a needs assessment, a barrier 
analysis, a gender analysis and then we have all those analyses. We look at 
them and then provide a more realistic project in terms of building their … 
improving their livelihoods”. – PJ-160516

No enterprise development programme is rolled out without this assessment, as 
it provides insight into a situation before an intervention is designed. The need for 
assessments is illustrated in the following quote:

“There are certain assessments we carry out to inform us as to what needs 
to be done because we cannot just plunge in there without a proper tech-
nical assessment of what the real issues are and what needs to be done”.
 – FH1-160427

Case M below provides a more robust analysis of the need for assessments. Here, 
the focus is on trying to understand whether an intervention is necessary before 
taking the “plunge”, as illustrated above. The assessment might prove that an in-
tervention may not be necessary, or intervention “X” and not intervention “Y” is 
required, given the context.

“Yes, there is a step process. When you are designing a programme, first of 
all you start with an assessment. You do your contextual assessment. You find 
out what problems are there, what problems people are facing, what’s the 
source of those problems, what is the impact of those problems. So, at the 
assessment stage, you are not really identifying the interventions already, but 
you are trying to see whether an intervention is necessary”. – PM-160518

As has already been pointed out, these assessments usually take on the form of 
baseline studies. This helps an organisation to get a feel for what is required on 
the ground. They are also used as a programme evaluation benchmark. This helps 
the organisation to keep track of the programme’s impact. This is illustrated in the 
following quote by Case I.
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“We start with baseline, you get as much information as possible about what 
is going on and so that helps you do...At the end of the project you can then 
attribute some of the achievements to that programme”. – PI-160415

However, baseline studies are not always conducted before the project/pro-
gramme is implemented. Sometimes, programmes use benchmarking by monitor-
ing and evaluating the successes and failures of similar programmes elsewhere. 
Given the urgency of some programmes, there is often not enough funding or 
time to do the baseline study. Thus, a formal baseline study may not always be 
possible before the project is implemented under those circumstances, as illus-
trated below:

“And for most of the organisations, we don’t have spare funding to do base-
line work before the call comes out. So, we are doing the baseline as we 
prepare for the proposal and in most cases, you do a baseline when you have 
already started the project”. – PI-160415

From the onset, stakeholder involvement is deemed important for a programme’s 
success. As such, baseline studies always try to involve key stakeholders in the 
process. Case E below illustrates that point:

“Yes, normally for any programme we do a baseline survey. A baseline survey 
is also informed by the key informants like your extension workers if it is an 
agriculture programme. [We] will be talking to Agritex, Zimbabwe Farmers’ 
Union (ZFU), [and] all other key stakeholders that might be relevant to that 
particular project. So, we will try to collect information that is relevant to the 
success of the project and that would also include what requires to be done 
to make this successful”. – PE-160421

Designing/ Planning

The actual programme design is informed by the assessment, as mentioned by 10 
of the 13 participants. A ToC is involved in the design. It involves a process where 
cause and effect is mapped out in terms of achieving the desired outcomes given 
the current situation.

“Then we come together to actually do the design. And on designing that 
one, we do like what we call… analyse the problems that are within the areas 
and we come up with what we call the ToC which helps us try and address 
the real issue or real problems”. – PB-160415
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The planning process using the ToC is further amplified by Case A below:

“Basically, for the ToC, you are explaining that if farmers have access to 
home-made stock feed, they reduce their cost and as a result, they are able to 
realise better margins. So, it’s like a theory [cause and effect? – interviewer], 
cause and effect actually…Yes, yes, that’s what we do. So, in terms of plan-
ning, this is the framework that we follow”. – PA-16032

The actual design process involves various stages. First the results are defined, 
where after the ToC is defined on how to achieve the desired outcome. This is 
followed by planning the activities needed to achieve the desired outcome. This 
is illustrated below:

“So, you start by defining your results, actually that’s what you do. After de-
fining your results, we then move to what we call the ToC and then lastly, you 
do your activities. I just want to copy the ToC because it is a fairly new thing 
and most organisations have not started using it. – PA-160323

Finally, the entire process is captured, as summarised by Case M below:

“Then you go to what I can say the planning and the design stage. You re-
member at the first stage I said you are looking for problems and now at the 
planning and designing stage, I think you are already trying to define the de-
sirable situation that you want to see, you then zero-in to the major problems 
and you do your problem analysis, then you do your solution analysis. Ya-a, 
at this stage, you’re probably...that’s where you are trying to see the kind of 
intervention that you may want to apply, trying to come out with a ToC, try-
ing to define probably the results that you want to see, and then you end up 
with your results framework I guess. So that’s your planning and designing!”
 – PM-160518

The aforementioned statements summarise the key stages of the entire process in 
a simple but powerful way.

Preliminary Document Analysis

This stage comes before the assessments are done, as this is where donor and 
NGOs’ priorities and scope of support are often identified. National priorities 
are also identified in policy documents, such as the country’s economic blue-
print. A case in point is the Zimbabwe Agenda for Sustainable Socio-Economic 
Transformation (ZimAsset), as illustrated below:
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“There are also quite a number of other national policy documents which 
set out the agenda for the country for example, the Zimbabwe Agenda for 
Sustainable Socio-Economic Transformation (ZimAsset)”. – FH-160427

Also, international dialogues like forums presented by the United Nations (UN) 
provide guidance that helps identify development priorities like the sustain-
able development goals (SDGs) and the type of development programmes that 
should be followed. These guidelines also inform national priorities, which then 
further guide programming at a development organisation level, as illustrated by 
Case H below:

“In the UNDP, they also have conversations on a regular basis. For ex-
ample, [at] the UN, they have what they call Zimbabwe United Nations 
Development Assistance Framework (ZUNDAF), which is a joint assessment 
involving a number of UN agencies to advise government as to what are 
the current issues on the ground so far blocking the country from moving 
forward. And then what are the priorities for development. So, we always 
align ourselves to some of those priorities. Even at international level, the 
development agenda is always...to say these are the issues, and these are the 
priorities over the next so many years. So whatever programme we come up 
with, we try to align ourselves with those”. – FH-160427

By the time the assessments are done, the desktop analysis of documents would 
have been completed. The findings of this stage help guide the focus areas of 
assessments and eventually the design stage. Sometimes, this document analysis 
stage will also include documents of past project experiences from other organi-
sations to learn from their successes and failures. This helps inform the design for 
improved success.

“We also do viability assessments. To check on the literature, what’s exist-
ing in terms of the poultry, what is existing in terms of the micro-enterprise 
development. What has been done? What are the results? What were the 
challenges? Then we do our SWOT (strengths, weaknesses, opportunities 
and threats) and see whether it’s worth getting into that or not. – PL-160517

The issue of document analysis is also tied to that of donor priorities, given that the 
study looked at NGO programmes that are entirely donor funded. When making 
calls for proposals, donors often specify that their funding is targeted at certain 
identified areas. When NGOs secure funding and develop these programmes, 
they try to align themselves with the grant-making/donor organisation’s develop-
ment priorities, as illustrated below
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“Okay, so in terms of, you know, most of our programmes are donor driven, 
because the donor will put out a call with specific objectives, what they want 
to achieve and sometimes the target areas, in terms of geographical areas. 
So if you are responding to a call, from a donor, we… let’s say for example, 
there’s a call that comes out that is looking at livestock and specific districts, 
so [as] the first port of call we come together as a project team, come up with 
a log frame, a draft log frame, say this is the project idea, then we agree, we 
need to go to the field to engage the communities and the local authorities”. 
 – PF-160425

Piloting

After the design process is completed, a pilot study needs to be conducted before 
full-scale implementation. This enables the organisation to fine-tune the programme 
prior to implementation. Despite pilot studies’ importance in programme implemen-
tation, this was only mentioned by two respondents (Case A and Case L). Pilot stud-
ies are especially important where new innovations need to be tested for efficiency 
and effectiveness. This is reflected in Case A below, where they piloted self-made 
feed for dairy enterprises, rather than buying from stock feed manufacturers.

“So, after that stage, the next stage which we then do, we are ideally sup-
posed to do a pilot, so in the case of dairy, we could not do a pilot of breeds, 
but we did a pilot on locally made, home-made stock feed and Umzingwane 
milk collection centre was one of those. So, we did that, and yes, good results 
came through”. – PA-160323

Another case participant weighed in:

“Then the current projects. We started this poultry project in 2012 in only 
four wards of Goromonzi. When we started this project, it was a pilot”. 
 – PL-160517

A pilot study is unnecessary where organisations implement programmes that they 
are familiar with (replications), here, ToCs have already proven their effectiveness 
and efficiency in delivering the desired outcomes. Alternatively, where there is no 
funding for a pilot study, the first year of a new project is viewed as the pilot. After 
the first year of implementation, a formative evaluation is done to inform delivery 
for the remainder of the programme’s lifecycle, as illustrated by Case A:

“So, it was one case where we did a pilot. We have not always done pilots. 
I mean, even, ever since, we have never done a pilot. We go straight into it 
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and implement it. Of course, maybe the first year you can call it a pilot, it 
was only dairy where we said this was a pilot. This was a pilot because we 
wanted to see how it comes out”. – PA-160323

Monitoring and Evaluation (M&E)

It is important to determine whether a programme delivers on its set targets/
key performance indicators (KPIs) and objectives. In this regard, monitoring 
and evaluation (M&E) is a key component of any programme. There is need to 
outline outcomes through a results framework within a logical matrix framework 
(Logfram). Here, conducting a baseline study plays a key role, as it can be seen 
as a benchmark of whether the programme is serving its intended purpose, as 
observed by Case I:

“We start with baseline, you get as much information as possible about what 
is going on and that helps you at the end of the project to attribute some of 
the achievements to that programme”. – PI-160415

The M&E process takes place periodically throughout the programme as a per-
formance-tracking mechanism. Certain organisations prefer to produce quarterly 
review reports. M&E should be planned and budgeted for during the programme 
design phase, as illustrated by the following quote:

“From implementation, you then review and evaluate. One stage that we have 
not talked about is monitoring and evaluation because it’s continuous through-
out. It actually starts from the beginning because you also have to plan for 
the monitoring and evaluation, so it will start at the beginning. At the design 
stage, you will plan for the monitoring, so it starts there and it’s continuous”.
 – PM-160518

During programme implementation, mid-term evaluations and end-of-term sum-
mative evaluations can be conducted. Where robust internal monitoring is pre-
sent, external evaluations do not render any surprising results. In this case, they 
normally reflect the results of the continuous monitoring process, as put across by 
one case participant:

“Right, monitoring, I think that one, at least in my experience, there is a lot 
of…on evaluation, baseline, mid-term evaluation…. There is not so much 
emphasis on regular monitoring of the programme, so people are actually 
surprised. In my mind I don’t think anyone must be surprised by what comes 
out of end of project evaluation because if you have been tracking your 
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project… and even if you were to bring in an external consultant, he is writ-
ing things that you are not going to argue with you know. If he misses the 
point, you’ve got evidence to say look my friend this is where you missed 
the point”. – PI-160415

Other Programme Design Considerations

Additional programme design considerations participants alluded to include the 
need to validate assessment findings. In this regard, workshops are held to ensure 
that findings are a true reflection of the planned project area. Whether via value-
chain or baseline studies, it is still critical that findings be validated before embark-
ing on the design phase. Furthermore, it was revealed that participating organisa-
tions use PCM as a guiding tool or framework for planning their interventions.

DISCuSSIoN

The current article aims to explore the processes involved in designing successful 
support programmes for rural enterprise business development. To that end, one 
of the key processes that all 13 participating case organisations mentioned are 
assessments, or scoping as some called it. These assessments are typically a situ-
ational analysis of the current enterprise situation in a given area to determine the 
desirability of an intervention and the type of intervention that is needed. They 
often take on the form of a value-chain analysis/study, a baseline study or some 
other type of feasibility study that is then used to inform programming.

The literature study revealed assessments play a critical role in programming 
(UNDP 2004:12; Miehlbradt & McVay 2004:33). They help identify specific 
needs that a programme should address, so that support services can be tailor-
made to improve the chances of success. Besides helping to identify enterprises’ 
needs, assessments also map out the supply and demand situation of services in 
a particular geographical area of the proposed intervention. Furthermore, it also 
helps identify possible local partners and other actors that can assist in imple-
mentation. Therefore, assessments are indeed a prerequisite under the MDA, as 
it emphasises the need for developing commercial markets for support services. 
Under this approach, there is also a need to assess the capacity of local players. In 
many instances, they lack capacity to deliver services. Hence, capacity-building 
interventions are needed to ensure the sustainability of programmes.

Results show that assessment tools such as the PESTLE (political, economic, 
socio-cultural, technological, legal and environmental) and SWOT analysis frame-
works, as popularised in strategic management literature (Wheelen & Hunger 
2012:3; Thompson, Strickland, Gamble and Jain 2008:18), were seldom used. 
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Despite their ease of use and applicability in the assessment processes, only 
one organisation mentioned using these tools in their assessments. Assessing the 
PESTLE situation of the target area could help inform the dynamics that will be 
confronted when running a programme. The same goes for a SWOT assessment, 
as it can help with the planning and design of programmes. After assessing one’s 
own strengths and weaknesses, it is easier to earmark prospective partners.

The current study revealed that the assessment stage is followed by the plan-
ning and designing stage. During this stage, all programme-planning activities 
are developed, including the work, M&E and exit plans. Interestingly, some par-
ticipants referred to applying ToCs to anchor the programme hypothesis, which 
provides a roadmap of how desired outcomes are going to be achieved. Logfram 
has for many years been used in development programme planning and does 
have an implied ToC. Surprisingly, only a few organisations stated that ToCs are 
used directly in their programming. One organisation even mentioned that this 
was a new approach with USAID origins. To ensure its proper adoption and ap-
plication, there is a need for capacity building around this powerful design tool 
among participating case organisations, as per the research findings.

A key research finding pertains to document analysis in support programmes 
for rural enterprise business development. As a preliminary stage that precedes 
assessments, it focuses on identifying donor, country or NGO development pri-
orities that guide thinking around possible interventions. Normally, by the time 
assessments are done, preliminary mapping based on an initial document review 
has been completed. Interestingly, despite its importance, only two participating 
case organisations mentioned this phase of programming. However, this may be 
since most programmes are developed based on calls by donors. In these cases, 
some guidelines would have already been provided in terms of the earmarked 
interventions or even target beneficiaries. In these cases, document reviews are 
unnecessary as donor specifications are used as guidelines.

Piloting as a programme design and delivery activity presented interesting 
findings. Again, only two case organisations mentioned that they piloted some 
of their support programmes for rural enterprise business development. Pilot pro-
grammes help identify any prospective changes to the original design before full-
scale implementation. One organisation mentioned a single piloting case where 
a new innovative component needed to be tested before programme up-scaling. 
Notably, all case organisations were international NGOs with operations else-
where in the world. As such, most programmes are replications from one site to 
the next or from one country to the next. In these instances, pilot programmes are 
not needed. It is often a matter of using international experiences to help guide 
local programming.

The literature review revealed that the two major approaches that are used, 
namely subsector versus cross-sector designs and demand–versus impact-driven 
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designs, are largely MDA based (Miehlbradt & McVay 2003a:27; 2003b:40). 
Given the prominence of the value-chain approach in conducting assessments 
and programme design, the research revealed that design practices are more in-
clined to subsector approaches, as discussed in the literature review. It was found 
that, in most cases, support programmes were sector-specific. For example, the 
livestock sector is sub-divided into specific subsectors like poultry, piggery and 
cattle projects, etc, where enterprise development efforts were being directed. 
Often, this depends on the donor/NGO’s priorities, where a deliberate choice is 
made to support certain subsectors.

With demand- versus impact-driven designs, findings reveal a mix of the 
two in programming. The fact that all case organisations mentioned conducting 
enterprise-based needs assessments shows an inclination towards demand-driven 
or client-focused programmes (Caniels & Romijn 2005:603). Once again, this is 
in line with the MDA approach to services delivery. On the other hand, there is 
also a need for high-impact programmes. As such, services should aim to meet 
enterprises’ greatest needs. Supported enterprises value these initiatives, as ser-
vices needs are focused. As such, they are willing to cover the costs, or at least 
make a contribution towards, delivering these services (Boateng 2011:17). Where 
enterprises do not see value, their willingness to pay diminishes correspondingly, 
which is against the MDA philosophy.

PRoPoSED DESIGN AND DELIVERY FRAMEWoRK 
FoR RuRAL ENTERPRISE BuSINESS DEVELoPMENT 
SuPPoRT PRoGRAMMES

Despite the widely used PCM framework, Massey (2003:441) refers to the lack of 
effective conceptual frameworks that help guide designers in their programming 
initiatives. To bridge this knowledge gap, this study proposes the Rural Enterprise 
Business Development Support Programme Design and Delivery Framework, as 
depicted in Figure 1.

The framework is divided into four phases. To try and bring readers to a com-
mon understanding, each phase consists of corresponding activities that are dis-
cussed in the following sub-sections:

Phase 1: Pre-design

The Findings Section of the article discussed the design process, with specific 
reference to the pre-design or preparatory design phase, as reported by the 
case participants (programme managers/officers). The entire framework is more 
of a representation of the findings presented therein. Document analysis was 
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mentioned as one of the early activities of the design process, where donor, coun-
try or NGO priorities are considered. This is followed by the assessment phase, 
which can be in the form of value-chain analysis, subsector analysis, a feasibility 
study and/or a baseline study. As part of the analysis, there is a need to conduct 
a stakeholder analysis that can incorporate a social network analysis (SNA). It is 
imperative that the value-chain analysis also includes SNA. This is a powerful tool 
for identifying stakeholders and mapping their relationships as they interact with 
each other. Although extremely relevant to NGO operations, a similar analysis 
tool was not found in the literature review on or even during the primary re-
searcher’s involvement in the sector for the past 14 years. As such, the framework 
introduces an element of innovation to the field of study.

Despite their relevance in the programming process, the research revealed that 
PESTLE and SWOT analyses are hardly ever used in the NGO sector – specifi-
cally the former. (Only one out of the 13 participating case organisations stated 
that they used this type of analysis.) For example, some organisations mentioned 
choosing their partners based on the strengths of either partner. Thus, a strengths 
and weaknesses analysis becomes imperative in that case. Given the political, 
economic, societal, technological, legal and environmental factors that impinge 
upon programme design and delivery, all PESTLE factors are relevant to the pro-
gramming process. In fact, the issues of climatic change under environmental fac-
tors have become a notable change agent in development and some programmes 
specifically focus on this factor.

Phase 2: Design

This phase focuses on planning and designing support programmes for rural en-
terprise business development. All the usual planning processes are included in 
the relevant box of activities relating to this phase. Given the familiarity with the 
activities contained therein, this phase does not need that much discussion.

Phase 3: Delivery

This phase looks at the usual activities associated with programme delivery. A 
new innovation during this phase, as mentioned by one participating case organi-
sation, is referred to as ground ‘truthing’. This reality check confirms whether the 
situation has remained unchanged from the assessment phase to the programme’s 
inception. Any changes would then have to be factored in when the programme is 
implemented. Another issue of note is the aspect programme piloting. Discussions 
with case participants revealed that pilot studies are only conducted where a new 
innovation needs to be tested before full-scale implementation. Hence, this activ-
ity is optional or discretionary.
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During the delivery phase, the framework introduces aspects of M&E. Here, the 
proposed framework diverts from the five-stage PCM framework that some par-
ticipating case organisations have been using. As the last stage, evaluation comes 
as a distinct stage after implementation. This implies that ex-post evaluations are 
conducted after the project is completed. Supposedly, the monitoring element 
would have been done during implementation. It would appear more appropriate 
to include M&E as part of the delivery (implementation) phase, as the researchers’ 
proposed framework suggests. A substantiating factor is that mid-term and end-of-
project evaluations are more common in practice than ex-post evaluations.

Phase 4: Post-delivery

During this phase, the programme draws to an end (as NGO programmes often 
do) and enterprises are weaned from the support. Hereafter, the government or 
another NGO takes over the programme and continues with the support. Cases 
A and L reported that this sometimes happens among NGOs. An inception event 
marks the start of the programme, while a closure event is sometimes held before 
the final exit.

Notably, stakeholder participation plays a key role during every phase of 
the programme’s design and delivery. These stakeholders can be in the form of 
government departments, private sector players, community-based organisations 
(CBOs) and the beneficiary enterprises themselves.

Admittedly, the proposed framework bears some resemblance to PCM. The 
reason for this is because some participants used PCM in their programming. 
While the proposed framework is grounded in the primary data that was collect-
ed, it has a different architecture and terminology, while some key stages include 
different activities. The researchers introduced some new innovations that are not 
included in PCM. These include SNA and the PESTLE analyses that are not explic-
itly mentioned in PCM as analysis tools to aid programming. This reminds one of 
scientist Isaac Newton’s popular statement in 1676: “If I have seen a little further, 
it’s because I stand on the shoulders of giants” (Harel 2012:1).

CoNCLuSIoN

The article has presented and discussed findings on the approaches taken by 
designers when developing support programmes for rural enterprise business 
development. The key steps that were identified include assessments, followed 
by programme planning and other design activities such as preliminary docu-
ment analysis and piloting. The article’s main theoretical contribution is a design 
framework for rural enterprise business development to help guide programme 
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designers in their development efforts. The proposed framework builds on exist-
ing design frameworks, such as PCM but includes new design innovations, such 
as SNA and PESTLE analyses, as well as post-delivery activities, aspects that have 
to date been overlooked in rural enterprise development literature.
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INTRoDuCTIoN

Governments in developing countries are tasked with major roles and responsi-
bilities in facilitating socio-economic development. Chief among those roles is the 
provision of basic education, which is critical in developing settings with weak 
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ABSTRACT

Sub-Saharan African countries have adopted reform policies with far-reaching 
implications for the quality of development. Such reform policies range from 
infrastructure to the management of social services aimed at improving gov-
ernance. What do such reforms entail in one of the world’s poorest regions? 
Coverage of these issues in many public administration and policy journals is 
scanty. This article draws on Uganda as a case study of a developing nation 
making the transition from centralisation towards decentralised and equitable 
management of public services. A political economy perspective is applied 
to explore the formulation and implementation status of the universal free 
primary education policy. This article generates new knowledge by situating 
the failure of the education reform policy in the formulation and implementa-
tion analysis gap. Evidence is adduced to explain why enrollment has surged, 
but education quality as measured by literacy and numeracy skills has lagged 
behind. Policymakers and practitioners will find this information useful in 
thinking about the process and quality of reform policy.
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economies, ill-developed private sectors, and high poverty levels. Recent reforms in 
sub-Saharan African countries have sought to make these roles and responsibilities 
more transparent, effective, and equitable. However, like everywhere else, service 
delivery in developing settings is shaped by politics and resource capacity. Thus, in 
transitional societies with political conflicts and shallow democratic cultures edu-
cation policy does not receive as much attention. Moreover, government is often 
unresponsive and fiscal resources are either limited or misappropriated thereby 
marginalising service provision. In democratic governments, electoral incentives 
lead to more responsive governance. However, most governments recognise that 
a well-educated citizenry is an asset to national development and therefore will 
devise ways and means to facilitate access to education. Unfortunately, where gov-
ernment capacity is low and the revenue base is weak such as is the case with 
sub-Saharan Africa, non-governmental organisations, churches, and citizens at-
tempt to fill the gap in the provision of education services. The political economy of 
education provision thus depends on the government, civil society, and economic 
incentives that work together to influence and shape service provision.

This article is focused on exploring the formulation and implementation status 
of primary education reform policy in Uganda, the lowest tier of the education 
system there. The provision of primary education in Uganda has undergone re-
form based on the nature of politics and the government in power—from being 
predominantly government-driven to being sustained by civil society, and back 
to governmental control. Although primary education plays a fundamental role 
in the education system, it has for long suffered government neglect. It is also the 
level that has experienced reform and change since the universal free primary 
education policy (UPE) was implemented in 1997. The article specifically analyses 
UPE reform policy with the goal of teasing out lessons learned. In the following 
section a theoretical framework that on one hand contextualises the education 
reform policy in the governance and decentralisation paradigms, and on the 
other, highlights the importance of implementation analysis to reform policy is 
offered. This is followed by a background to Uganda’s education system that is of-
fered to put the discussion in perspective. The third section is a discussion of the 
education reform policy formulated by the government of the National Resistance 
Movement (NRM). The fourth section analyses the political economy of UPE and 
its implications for development and education reform. In the conclusion UPE 
challenges are examined before making recommendations.

EDuCATIoN REFoRM PoLICY AND GoVERNANCE

Uganda’s education reform policy can be viewed within the broader context of gov-
ernance. Efficient, effective, responsive, and accountable service delivery is viewed 
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as a prerequisite for good governance. But in a highly dynamic environment – po-
litically, socially, economically, and culturally, governance means different things in 
different contexts thereby generating various definitions and meanings. According 
to Jon Pierre; “governance refers to sustaining co-ordination and coherence among 
a wide variety of actors with different purposes and objectives” (2000:3). In terms 
of policy reform, this definition calls for a pluralist model of policymaking that em-
braces the participation of political actors, interest groups, civil society, and the bu-
reaucracy. While the pluralist model may somewhat resonate with more advanced 
democracies, in the developing countries not many issues reach the policy agenda 
based on citizen activist influence. In sub-Saharan Africa, civil society is incipient 
with limited consciousness as a group to bring pressure to bear upon policymakers.

Governance can also be viewed in terms of the role of the state as the state is 
the centre of political power. Pierre and Peters perceive governance as “processes 
in which the state plays a leading role, making priorities and defining objectives” 
(2000:12). This is in line with the notion of the role of the state as that of ‘steering’ 
society and the economy. Under this definition of governance, the policy reform 
agenda is normally spearheaded by the political elite. In developed democracies, the 
elite entail elected representatives, the bureaucrats, and major interest groups. When 
issues become important to the political elite, they are placed on the government 
agenda. It should be noted, however, that the issues that garner political elite atten-
tion may not be the most salient issues, but rather those that best serve their own 
interests. In developing countries, where interest groups are weak and the bureau-
cracy constrained by the principal-agent relationship, the elite tend to be the political 
leadership. The Ugandan education reform policy was initiated from above by the 
political elite – president Museveni, as shall be elucidated in the sections below.

The World Bank (WB) (1993) defines governance as the method through 
which power is exercised in the management of a country’s political, economic, 
and social resources for development. While the WB initially focused on stabilisa-
tion and state reforms that overwhelmingly focused on civil service retrenchment 
and privatisation, the early 1990s saw a change of focus. The WB came to realise 
that most of the crises in developing countries are of a governance nature. Hence, 
emphasis was placed on issues like transparency, accountability and decentraliza-
tion — issues that are believed to enhance governance and service delivery. It is 
to decentralisation that the theoretical analysis now turns because the education 
policy in Uganda is implemented within a decentralisation framework.

EDuCATIoN PoLICY REFoRM AND DECENTRALISATIoN

Decentralisation in the form of devolution entails the transfer of human and financial 
resources, decision-making, and the management of local affairs and responsibilities 
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to the local authorities. When lower levels of government are offered avenues for 
participation and given a say in matters that affect them, the citizens’ needs are bet-
ter served, local and national accountability are enhanced, and better public policies 
are generated. Decentralisation, therefore, is not only a vehicle for better public ser-
vice delivery and administrative efficiency, but also as a democratising process that 
engenders governance at the lowest levels of government. 

Decentralisation is said to decongest the centre while enhancing local civic 
competence and participation. It empowers the masses to be more invested in 
matters that affect them, in raising funds, and in holding their leaders accountable 
(Cheema and Rondinelli 2007). Active participation of local masses in turn gener-
ates greater responsiveness to local demands (Steiner 2010). The pluralist model 
of policy formulation fits well in a decentralised policy arena. Local governments, 
the masses, and citizen activist groups, can work with the bureaucrats and the 
economic and political elite to set the policy agenda. Yet, if civic competence is 
low and local fiscal capacity is limited, elite capture will occur. Moreover, in many 
African countries, primary education has been devolved to local governments but 
the fiscal resources necessary for adequate delivery of education services remain 
low as many local areas have a weak resource base (Olowu and Wunsch 2004; 
Green 2008; Lessmann and Markwardt 2010).

The perks of decentralised governance include generation of appropriate 
policy because the centre is expected to respond to pressure from below. In 
many African countries, however, this is not the case. Consequently, policy is 
formulated at the centre and sent to the local areas for implementation. If the 
values and preferences of the governing elite differ from those of the local masses, 
policy formulation is affected because a policy will be developed without the 
input of the people it is supposed to affect or serve. In such cases, notably in de-
centralised governance, the policy implementers will not be involved in the policy 
formulation. This inevitably leads to what is commonly known as the formulation-
implementation gap.

PoLICY FoRMuLATIoN AND IMPLEMENTATIoN 
ANALYSIS GAP

The importance of study and analysis of policy implementation at the formulation 
stage has been widely debated (Shafritz and Borick 2008; Dye 2002). Successfully 
putting a policy into effect is largely dependent on three major activities that should 
be covered at formulation stage; namely organisation, interpretation, and applica-
tion (Jones 1984). Organisation is the establishment and mobilisation of the requisite 
resources, processes and methods for putting the policy into action. Interpretation 
involves the conversion of the policy instrument, normally an act of the legislature, 
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into easily accessible language for all the policy stakeholders. Application entails 
fulfilling the policy requirements. In essence, as the policy is being debated and for-
mulated, implementation details need to be addressed. It is the lack of clarity about 
the implementation phase that normally leads to policy failure.

In top-down and elite driven policies, the central government controls the 
policy narrative – in developed democracies it is through legislative acts – while 
in developing countries a policy can be announced during campaigns as was the 
case with the UPE policy in Uganda or any time the political leader wishes to, 
without legislative input. The limited involvement of policy stakeholders in the 
formulation stage means that implementation will be negatively affected as local 
implementers struggle with adapting to the policy when they should be focusing 
on adopting it (Darling-Hammond 1990). This is especially critical in the delivery 
of social services like education where the political economic context affects the 
policy outcomes as the following section illustrates.

BACKGRouND To uGANDA’S EDuCATIoN SYSTEM

This section provides a brief background statement on Uganda’s education system 
to put the discussion in its proper perspective. The thrust of the argument is that 
a weak foundation inherited at independence combined with post-independence 
political strife and scant resources made subsequent education policy reform nec-
essary. At independence, it seemed Uganda was poised to expand its education 
system by strengthening the structure of primary and secondary education. The 
Castle Education Commission (1963) established to reorganise and restructure the 
education system extended the primary phase from six to seven years and divided 
the secondary phase into two parts consisting of lower secondary (four years) and 
upper secondary (two years). Tertiary and university education constituted the 
third and fourth tiers respectively. Although the Commission focused on issues that 
would ensure quality education such as the curriculum, it paid relatively little atten-
tion to the attraction and retention of pupils in primary education. The government’s 
education expenditure mainly fell on secondary and tertiary education to ensure a 
supply of well-trained human resources for the post-colonial government. It was 
rationalised that well-trained professionals would guide the nation to steady devel-
opment. As an incentive, students that pursued university education were awarded 
scholarships along with free boarding and tuition. To that extent, Uganda is not 
alone in sub-Saharan Africa because at independence universities were expected to 
“educate the thinkers and inventers, the policy- and decision-makers, the teachers 
of the teachers, the leaders of the leaders” (Samoff & Carol 2004: 69).

However, like in many parts of Africa, independence did not generate the 
expected political and economic stability for development to occur. As is 
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well-known, four years after independence in 1966, the first military coup took 
place and five years later in 1971 another military coup led by Idi Amin occurred. 
The country suffered gross maladministration, political turmoil, economic mis-
management, and brutal dictatorship. Not surprisingly, all sectors of government 
public service became inefficient, ineffective, and unresponsive. In particular, the 
public primary school system was neglected by the post-independence authoritar-
ian governments. In 1964, pupil enrolment was 524,867, in 1970 it was 720,127, in 
1976 it went up to 1,036,920 and in 1982 it was only 1,582,009 (Bogonko 1992). 
As compared to Uganda, other newly independent African countries for which 
data are available had expanded primary school pupil enrolment with increases 
averaging 43% in 1960 and up to 80% in 1980 (World Bank 2002).

Political instability and economic mismanagement, state terror, lawlessness, 
and civil war persisted throughout much of the 1980s as military coups and coun-
ter coups rocked the country. In turn, public service delivery deteriorated further 
and basic services could only be attained through the black-market (Mamdani 
1983). By 1985, all levels of the education sector were in disarray. Educational 
infrastructure including classrooms, equipment, and instructional materials were 
insufficient; teacher pay was inadequate and in some instances not honoured at 
all. In turn, teacher morale plummeted and teachers abandoned the profession 
for farming and other forms of livelihood, while those who could afford it, left the 
country for greener pastures elsewhere.

The Introduction of structural adjustment programmes (SAPs) in the early 
1980s by the WB and the International Monetary Fund (IMF) did not help the 
education sector. If anything, government spending on social services like educa-
tion and health care was reduced drastically as cost-sharing initiatives advocated 
and urged by the WB took root. Consequently, the burden of sustaining education 
service delivery especially at the primary level fell on the parents and local com-
munity members. Parent-Teacher Associations (PTAs) became commonplace as 
parents took on most of the financial responsibility for school maintenance and 
teacher pay. Pupils from poor families that could not afford to pay the PTA charg-
es dropped out of school. Non-governmental organisations especially churches, 
played a major role in sustaining primary education. By the time Museveni took 
power, education provision was in a dire state.

THE EDuCATIoN PoLICY oF THE NATIoNAL 
RESISTANCE ARMY (NRM) GoVERNMENT

When the NRA and its political wing the National Resistance Movement (NRM) 
led by Yoweri Museveni took over power on 26 January 1986, Uganda’s politi-
cal, socio-economic, and administrative systems were dismal. The country was 
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traumatised by civil strife; the public service was demoralised, inept, and corrupt, 
while the economy was in disarray (Meyers 2014). The NRM government set out 
to generate change by formulating and implementing economic, administrative, 
political, cultural, and other reforms. Among such reform policies were the WB/
IMF’s privatisation of government enterprises and the revitalisation and decen-
tralisation of provision of government services, notably education and health care 
systems (Meyers 2014).

The NRM government established the Education Policy Review Commission 
in 1987 and charged it with the responsibility of making recommendations to 
revamp the education system. The Commission’s proposals dealt with policy 
and legal frameworks, access, quality, and equality at all levels of education. The 
proposals that dealt with the primary level included the provision of UPE, teacher 
and management development, curriculum and assessment reform, instructional 
materials development, and progress monitoring techniques (Government White 
Paper on Education 1992). The provision of UPE is of interest because the primary 
level suffered the gross mismanagement of the previous regimes yet it is the level 
that sets the pupils on the path to knowledge attainment and educational achieve-
ment. Also, it is the level that the NRM government paid much attention to.

Education reform policy under the NRM government was shaped directly by the 
international system. The World Conference on Education held in Jomtien, Thailand, 
in 1990 called on the international community to provide educational benefits to 
citizens in all the societies. Six educational goals were identified as critical to guaran-
teeing education for all, namely: provision of early childhood education, expanding 
girls’ access to education, ensuring equitable access to learning and life skills, at-
taining 50% improvement in adult literacy by 2015, eliminating gender disparities in 
primary and secondary education by 2015, and achieving measurable outcomes in 
literacy, numeracy and essential life skills (Oonyu 2012:1).

In 2000, another World Conference on Education held in Dakar, Senegal, reaf-
firmed commitment to education for all. In the same year, the United Nations 
Millennium Development Goals (MDGs) were set. Of the eight MDGs, goal 2 
focused on achievement of universal primary education while goal 3 emphasises 
promotion of gender equality and empowerment of women. Uganda was an ac-
tive participant in all these international agendas and has made great strides in the 
implementation of some of the goals. While the international community played 
a major role in motivating education reform, it should be noted that the ultimate 
drive to revamp primary education in Uganda was led by president Museveni. 
As elucidated in the subsequent sections, it was his promise of free education for 
four children per family in the 1996 presidential campaign that spurred primary 
education reform policy.

To date, the framework for the delivery of primary education is based on vari-
ous documents including the 1992 Government White Paper on Education; the 
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1995 Constitution which stipulates that “all persons have a right to education” 
(Article 30 of the Constitution of Uganda, 1995 Uganda Government 1995); the 
Local Government Act of 1997; the Education Service Act of 2002; the Early 
Childhood Development Policy of 2007; the Education Act of 2008; and the 
Gender in Education Policy of 2009; among other Acts of government. The insti-
tutional framework for education service delivery depicted in Figure 1, is made up 
of three levels; the Ministry of Education and Sports (MoES) and its affiliated bod-
ies, the local governments, and the schools and institutions (Ministry of Education 
and Sports 2015).

The MoES formulates policy, mobilises resources, monitors implementation of 
policies and programmes and offers technical support to the local governments, 
schools and institutions. The local government, including administrative districts 
and municipalities, per the 1997 Local Government Act oversees implementation, 
monitoring, operational management, and supervision of delivery of education 
services. The primary schools and institutions undertake the actual implementa-
tion of educational reform programmes and are charged with delivering educa-
tion to Ugandan children.

UPE was implemented in the context of the decentralisation programme that 
the NRM introduced soon after attaining power. The major objectives of the 

Figure 1: Institutional Framework for Education Service Delivery

Source: (Authors’ own construction)

Ministry of 
Education 
and Sports

Local 
Government 

and Authorities

Schools and 
Institutions

 ● Formulation of education policy
 ● Mobilisation of resources
 ● Implementation monitoring
 ● Technical support and guidance

 ● Implementation of education policies
 ● Operational management
 ● Supervision of service delivery
 ● Resource allocation and mobilisation

 ● Implementation education sector programs
 ● Delivery of education services
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decentralisation policy were to transfer power to the local governments; bring 
administrative and political control over service delivery to the local people, 
foster effectiveness, accountability, and ownership of local programmes; improve 
financial accountability by linking taxes to provision of services; and to improve 
local capacity to plan, finance, and deliver services (Local Government Statute 
1993). Local governments were given the power to manage their affairs, hire and 
fire personnel, and mobilise resources for local development. Primary schools are 
based at the lowest level of local government and are closest to the local commu-
nity. Under decentralised governance, structures for education service delivery in-
clude the District/Municipal Councils, Chief Administrative Officers/Town Clerks, 

Table 1: Institutions Involved in the Delivery of Education

I. CENTRAL GoVERNMENT II. LoCAL GoVERNMENT

(a) MoES Headquarters
 (i) Departments under MoES

 ● Private Schools and Institutions
 ● Special Needs Education
 ● Guidance and Counselling
 ● Teacher Instructor Education and 
Training (TIET)

 ● Business, Technical, Vocational 
Education and Training (BTVET)

 ● Higher Education
 ● Secondary Education
 ● Pre-Primary and Primary
 ● Education Planning & Policy Analysis
 ● Finance and Administration
 ● Directorate of Education Standards
 ● Physical Education and Sports
 ● Directorate of Industrial Training

 (ii)  Affiliate organisations under MoES
 ● -Curriculum Development Center
 ● -Assessment of students Boards
 ● -Accreditation Institutions
 ● -Loan serving Institutions
 ● -Teacher Recruiting Institutions

(b) Line Ministries
 (i)  Ministry of Finance Planning and 

Economic Development (MoFPED)
 (ii) Ministry of Public Service (MoPS)
 (iii)  Ministry of Local 

Government (MoLG)
 (iv)  Ministry of Gender, Labor and 

Social Development (MoGLSD)

(a) District Local Governments

(b) Municipalities

III. SCHooLS AND INSTITuTIoNS

(a) Schools
 (i) Primary Schools
 (ii) Secondary schools

(b) Institutions
 (i) BTVET institutions:

 ● Technical institutes
 ● Farm schools
 ● Technical Colleges
 ● Private BTVET institutions of all 
categories

 (ii) Teacher training institutions
 ● Primary – 68
 ● Secondary – 05 i.e. National 
Teachers Colleges

 ● Instructor/BTVET – 01
 (iii) Universities

 ● Public Universities – 05
 ● Private Universities – 23

Source: (Government of Uganda, Ministry of Education and Sports (MoES), Education and Sports Sector Annual 
Performance Report–2015/2016).
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District/Municipal Education Departments, District/Municipal Human Resource 
Department, District Service Commission, and Local Council County/Divisional 
Councils. It should, however, be noted that the provision of education at primary, 
secondary, and tertiary levels is a joint effort of various institutions. Table 1 illus-
trates the institutional arrangement for the delivery of education. While the MoES 
is instrumental in devising education policy, line ministries are crucial for logistical 
and implementation support, and the local governments and education instruc-
tion institutions bear the policy execution role.

The Ugandan education structure, still rooted in the post-independence 
Castle Commission on Education, is based on different levels of educational 
achievement; two years of pre-primary education (this level was regularised by 
the Education Act of 2008 but it is still largely a private venture), seven years 
of primary education, six years of secondary education divided into lower (four 
years) and upper secondary (two years), and three to five years of post-secondary 
education.

Based on the level accomplished and the grades attained, one gets some 
award and proceeds to the next level in the education structure. Table 2 shows 
the structure of the current education system.

Table 2: Structure and Levels of the Uganda Education System

Education Level Cycle Award Progress Opportunity

Pre-Primary 2 years None  ● Primary Education

Primary Education 7 years
Primary Leaving 

Examination 
(PLE)

 ● Lower Secondary Education
 ● Technical School

Lower Secondary 4 years
Uganda 

Certificate of 
Education (UCE)

 ● Upper Secondary
 ● Primary Teachers College
 ● Other Training Institutes

Technical School 3 years Certificate  ● Technical Institute

Upper Secondary 2 years

Uganda 
Advanced 
Certificate 

of Education 
(UACE)

 ● University
 ● Uganda College of 
Commerce

 ● National Teachers College
 ● Uganda Technical College
 ● Other Training Institutes

Primary Teachers College 2 years Certificate  ● National Teachers College

Technical Institute 2 years Certificate  ● Uganda Technical College

Uganda College of Commerce 2/3 years Diploma  ● University
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Education Level Cycle Award Progress Opportunity

National Teachers College 2 years Diploma  ● University

Uganda Technical College 2 years Diploma  ● University

University 3/5 years Diploma/Degree  ● Post Graduate Studies

Source: (Government of Uganda Ministry of Education and Sports (MoES), White Paper on Education, 1992 and 
Government of Uganda Ministry of Education and Sports (MoES), Education Bill, 2008)

THE PoLITICAL ECoNoMY oF uNIVERSAL 
FREE PRIMARY EDuCATIoN

In January 1997, primary education in Uganda underwent a drastic change. 
President Museveni abolished school fees for four children per family and di-
rected the government to provide tuition fees, textbooks, classrooms and other 
necessary structures, teacher salaries, and teacher training. This occurred right af-
ter the presidential elections of May 1996, the first to be held since the NRA took 
over government in 1986. During the campaigns, candidate Museveni promised 
free primary education for four children per family. Two of those children had to 
be girls where appropriate. It was partly because of this campaign promise that 
Museveni won the election by an over 70% landslide. By abolishing school fess, 
he was therefore in effect fulfilling the election promise he made to the electorate.

The free tuition policy had a tremendous response. There was a dramatic in-
crease in the enrolment of primary school children. Children, young and old, very 
poor and not so poor, went to school. For poor parents, though, the opportunity to 
send their children to school without incurring cost on fees and tuition, instructional 
materials, or PTA fees, was unprecedented. It has been asserted that the policy “freed 
poor children to access education” (Ministry of Education and Sports 2001:11). The 
success of the free education for four children per family policy became evident 
very quickly. “In 1997 – 1998 the enrolment at primary school dramatically rose 
from 2.9 million to 5.4 million. This rise continued and reached 6.5 million in 1999 
and 6.8 million in 2000” (Ministry of Education and Sports 2001:11).

By the year 2000, the government had changed the policy from free education 
for four children to free education for all. It should, however, be noted that as soon 
the president announced free tuition, the four children part was lost in translation. 
In fact, parents with more than four children sent them all to school and neglected 
to pay the tuition for the additional children (more than four). Moreover, the elec-
tion slogan utilised in central Uganda “abaana bana basome” (four children go 
to school for free) turned into “abaana boona basome” (all children go to school 
for free) and this new interpretation of the message occurred in all regions of the 
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country. In addition, families that had no children or had less than four children 
sent their relatives’ children to school. So even if the government had planned 
a staggered transition to free education for all, UPE occurred by default and the 
government only adjusted to the reality on the ground. The local government 
system enhanced the enrolment of children in school too. It was not uncommon 
for village local government officers to go around their villages checking to see 
if children were at home doing chores like gardening or cattle rearing instead of 
being at school. Parents that were found in violation of the policy were publicly 
shamed and forced to send the children to school. To date, primary school enrol-
ment is over 8 million although increases are more stable and less dramatic.

The implementation of UPE generated two important effects on primary school 
education in Uganda. First, UPE increased enrolment of children from poor fami-
lies, rural families, and economically poor performing regions. This in turn reduced 
the inequality in access to primary school education between the rich and poor and 
between the different regions of the country. Second, UPE increased the enrolment 
of girls. It should be noted here that girls had always lagged behind boys at all levels 
of education but introduction of UPE reversed that trend. To date, there is gender 
parity at the primary level of education. Table 3 below shows this positive trend.

Table 3:  Trends in Gross Enrolment of Primary School Children (in millions) 
1996/97–2016/17

Year Male Female Total

1996/97 1,647 1,420 3,067

1999/00 3,396 3,164 6,560

2002/03 3,721 3,663 7,354

2005/06 3,643 3,581 7,224

2007/08 3,779 3,759 7,538

2009/10 4,150 4,148 8,289

2011/12 4,040 4,059 8,099

2013/14 4,220 4,240 8,460

2015/16 4,122 4,141 8,263

2017 4,294 4,361 8,655

Source:  (Uganda Government, Ministry of Education and Sports (MoES; Annual Performance Reports – 1996–2017)

While the primary school enrolment numbers are impressive, many of the chil-
dren that join the primary level of education are ill-prepared for school. This 
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is because most of the children aged three to five years do not have access to 
pre-primary educational development. As will be shown in the section covering 
challenges, because the children encounter reading, writing, and numeracy for 
the very first time at six years and in some cases at a later age when they start 
primary class one, lack of familiarity with those fields affects their competence 
greatly and diminishes the quality of their primary school learning outcomes. The 
government has paid attention to pre-schooling and some minimal positive effects 
have occurred. However, the government’s role is limited to policy development 
and setting standards and quality assurance parameters for the providers of early 
childhood education while provision of infrastructure and educational services is 
left to the private sector. This in turn generates access hindrances for most of the 
country’s pre-school children.

Pre-Primary Education in Uganda

Studies show that early childhood education and development (ECD) pro-
grammes have a significant and positive effect on children’s educational achieve-
ment (Evans, Myers, Ilfeld 2000). Age three to five is particularly critical in a 
person’s cognitive and mental development. Children’s social attitudes can be 
shaped, their interest in reading and writing can be nurtured, they can gain great-
er social cohesion and critical life skills, be introduced to new technology, and 
be prepared for more involved and rigorous primary education (Evans, Myers, 
Ilfeld 2000). Unfortunately, pre-primary and early childhood educational and 
development programmes have only recently gained the requisite attention in the 
Ugandan public education sector. For a long time, privately provided pre-primary 
programmes in the form of kindergartens/day care centres were only found in 
the major cities serving educated and well-to-do parents. Most of the children in 
rural areas do not attend ECD programmes partly because they do not exist, and 
partly because even where they do exist, many of the parents cannot afford to 
pay for them. It was in 2007 that the Uganda Education Sector Early Childhood 
Development Policy (ECDP) was developed and utilised by the MoES. Prior to 
2007, there were no uniform or standardised policies to guide provision of such 
ECD programmes. The ECDP has the following objectives:

 ● Clarify the role of government in the provision of and support of ECD services 
and indicate its commitment to the welfare of children

 ● Consolidate and systematise existing programmes and activities related to ECD 
for the maximum benefit of all children

 ● Clarify the roles and responsibilities of different stakeholders in the provision of 
children’s learning and well-being

 ● Provide guidelines and standards for those wishing to develop quality ECD 
programmes
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 ● Promote and strengthen the coordination mechanisms that foster partnership, 
networking and linkages in the provision of ECD services (Ejuu 2012).

At the district level, ECD policy guidelines are coordinated by the District Education 
Officer and supervised by the District Chief Administrative Officer. Decentralised lo-
cal government officers work to ensure that service providers are properly licenced 
and their facilities meet the minimum standards. Available data indicates that enrol-
ment in ECD programmes increased after the policy was passed and more girls are 
getting access to ECD programmes. Pre-primary enrolment which was 76,538 in 
2007, increased to 234,428 in 2009. In 2017, it had more than doubled and gone up 
to 563,913. However, there is variation in access based on regions and locality. Most 
of the ECD centres are in urban areas and the majority in Kampala the capital city 
and other major cities. The central region too, which covers areas closest to Kampala 
has a high prevalence of ECD centres. The places least served by ECD programmes 
include the northern and north-eastern part of the country (these areas endured a 
civil war and insurgency since the early 1990s till 2010), the small islands on Lake 
Victoria, and some equally hard to reach areas in western Uganda.

Pre-primary centres and schools are all currently privately owned including 
those attached to teacher training institutions. Since the government does not 
regulate pre-primary tuition charges, children from poor families that cannot af-
ford to pay school fees are denied access. It is therefore not surprising that many 
children joining primary one lack the basic introduction to schooling gained in 
the pre-primary phase. In 2015, it was estimated that the preschool net enrolment 
rate was approximately 9%.

Table 4 shows trends in pre-primary enrolment in Uganda. The numbers il-
lustrate the positive effect of the ECDP policy utilised in 2007.

Table 4: Pre-primary Enrolment 2001–2017

Year  2001  2003 2005  2007  2009  2011  2013  2015  2017

Boys 29,589 32,148 27,548 37,689 114,473 109,369 207,207 236,284 279,089

Girls 30,240 32,336 30,010 38,849 119,955 214,797 209,246 240,839 284,824

Total 59,829 64,484 57,558 76,538 234,428 324,166 416,453 477,123 563,913

Source: (Ministry of Education and Sports, Annual Performance Reports (MoES)–2001-2017)

In addition to lack of pre-school education access, there are certain parts of the 
country that have not reaped the benefits of UPE or that have only marginally en-
hanced their children’s educational opportunities. Some areas in Uganda have been 
disadvantaged because they are semi-arid and people live a nomadic subsistence 
lifestyle, or they have been adversely affected by persistent conflict and insecurity, 
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or the socio-cultural norms derail development. One such region, Karamoja, lo-
cated in north-eastern Uganda, has had great difficulty in implementing the UPE 
agenda. For such a region, alternative forms of education provision have been de-
vised to accommodate the nomadic lifestyle and the related cultural norms.

Alternative Basic Education for Karamoja

The Karamoja region of north-eastern Uganda is comprised of five administrative 
districts. This area is the country’s least developed with a human development 
index of 0,195 compared to the national average of 0,493. In 1998, the regional 
local governments’ district education officers, with financial support from Save the 
Children–Uganda, formulated and implemented an alternative basic education pro-
gramme for Karamoja (ABEK). The main goal of the programme was to offer alter-
native non-formal education to children, youths and even adults that could not reap 
the benefits of free formal primary education due to their unique ecological and 
socio-cultural conditions. Non-formal education can lower illiteracy levels, reduce 
regional and gender-based educational imbalances, uplift educational capabilities 
of teachers and educational facilitators, promote vocational education and training 
especially for the rural poor and generally advance the goals of education for all citi-
zens (Baguma and Oketcho 2010). The district local government officials have been 
instrumental in mobilising and sensitising the local citizens about the importance 
of letting their children get an education. The ABEK programme is managed by 
committees that mirror the local government structure; village ABEK committees, 
sub-county ABEK committees, district ABEK committees.

All the committees have special functions. The village committees identify ven-
ues for locating the education centres, mobilise labour for construction of facilities, 
ensure security for property, teachers, and pupils, sensitises the community about 
ABEK, and identify and recommend persons to be trained as ABEK teachers/fa-
cilitators. The sub-county committees supervise the village committees and ABEK 
facilitators. They also act as liaison between the village and district committees. 
The district committee plans and manages financial resources, programme activi-
ties, and coordinates all the ABEK activities to ensure effective implementation. In 
2016, ABEK infrastructure was comprised of 256 learning centres, of which 236 
are sedentary and 20 are mobile. Sedentary ABEK caters for children who reside 
permanently within homesteads. Mobile ABEK centres, on the other hand, serve 
children who are in constant movement with animals in search of pasture and 
water. In this operational framework, “teachers usually move with the respective 
pastoralist community. Both mobile and sedentary centers offer flexible learning 
hours so that children and youth do not have to compromise their schooling with 
their roles and responsibilities, such as herding which is a major source of liveli-
hood” (Datzberger 2017:337-338).
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The Education Act 2008 asserts that non-formal education offers a comple-
mentary flexible package of learning that can be designed in consultation with the 
indigenous community to suit the demands and lifestyles of the community. The 
MoES now recognises the symbiotic relationship between formal and non-formal 
education and appreciates that non-formal education can enrich the indigenous 
knowledge, values, and skills and advance literacy, numeracy, and writing skills. 
The MoES embraced the Karamoja district initiative and currently provides special 
materials, technical, and financial support to the ABEK programmes in addition to 
complementary non-formal education programmes. In the public primary schools, 
because of the special circumstances that pertain in the region and to attract and 
retain pupils in school, children are given a free lunch while girls in classes four 
to seven are provided take-home food rations. Food provision is done in part-
nership with the World Food Programme. Government provides other products 
like vegetable seeds, fruit trees, tree seedlings to enhance the livelihood of the 
children and their families (Ministry of Education and Sports (MoES)–2012/2013 
Annual Performance Report). ABEK and MoES initiatives have been successful 
in enrolling children in literacy programmes and providing an avenue for some 
of the ABEK students to transition to formal primary education. Yet despite the 
efforts made to ensure that primary education becomes a reality for Ugandan 
children, many challenges still manifest as illustrated below.

Challenges in the Delivery of Universal Free Primary Education

The implementation of UPE in Uganda generated drastic and dramatic increases 
in the enrolment of children in the primary level of education. Because of the 
way the programme ensued, problems were bound to arise. Initially there was 
a shortage of teachers and materials to meet the increased enrolment. In 1995 
prior to implementation of UPE, the pupil teacher ratio (PTR) was 35:1. In 1997, 
it jumped to 100:1. The pupils-classroom ratio (PCR) too, rose from 39:1 to 
116:1. The conditions were generally worse in the rural areas where students 
sat on the floor or under trees because of lack of adequate facilities. Both ratios 
have progressively declined though and currently are more conducive to learn-
ing. The decline in the PTR is a result of hiring more teachers and increasing 
teacher pay. More schools are being constructed and the local governments 
play a major role in providing labour. Sanitary facilities like latrines too are being 
constructed. In 2014/2015, the PTR for government run primary schools was 
54:1 and for private primary schools 29:1. In 2016/2017 the ratios did not alter 
much, government primary schools had a ratio of 53:1 but there was a reduc-
tion in private schools to 23:1. The PCRs were 77:1 for government schools in 
2014/2015 and 33:1 for private schools and reduced slightly in 2016/2017 to 
69:1 and 29:1 respectively. It can therefore be said that private schools offer a 
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more conducive environment for learning although more needs to be done to 
reduce both ratios.

While the numbers of pupils have increased, the actual learning in terms of litera-
cy and numeracy has not. In addition, dropout rates are high. Teacher and pupil ab-
senteeism are high thus hindering pupils’ educational learning. Teacher absenteeism 
is caused by among other things a lack of adequate teachers’ housing. Teachers that 
have long commutes are absent the most (Ministry of Education and Sports (MoES) 
Annual Report 2016). Some pupils miss class because of lack of lunch services. The 
government does not provide lunch except in Karamoja. It is government policy that 
parents cater for their children’s lunch. It has been noted that pupils escape from 
school at lunch break and some drop out of school altogether because of hunger.

Girls face special problems that hinder a significant learning experience. Most 
girls especially in the rural areas and poor neighborhoods miss school at least 
two days in a month because of lack of appropriate sanitary facilities during 
menstruation. Girls drop out of school because of early pregnancy too. Figures 3 
and 4 show literacy and numeracy rates of primary class six students are average 
although there was progress from 2014 to 2016.

Although primary education receives the most budgetary support from the 
government when compared to other levels of education, the budgetary alloca-
tion and spending are still very low and do not adequately meet the demands of 

Figure 3: Literacy Rates for Primary Six Students

Source: (Adapted from the Ministry of Education and Sports (MoES) Annual Performance Reports – 2014–2016)

Li
te

ra
cy

 r
at

es
 (%

)
60

50

40

30

20

10

0

Gender

Average Male Female

2014/15 2015/16

38.3%

51.9%

37.8%

51.6%

38.7%

52.2%



Administratio Publica | Vol 26 No 2 June 2018238

UPE. Moreover, UPE relies heavily on donor support which has been declining. It 
is therefore no wonder that schools have insufficient teaching and learning materi-
als, insufficient facilities and structures and resources, to offer teachers opportuni-
ties to pursue new teaching techniques. This is also the reason that there is great 
disparity between government schools and private schools. It can therefore be 
asserted that while UPE generated a semblance of equality of access to primary 
education, it has not generated equality of learning outcomes.

CoNCLuSIoN AND RECoMMENDATIoNS

The political economy of delivery of UPE in Uganda reveals concerns of social 
equity. The drive towards UPE was as much political as it was developmental and 
influenced. The analysis of UPE implementation offered in this article shows that 
the policy was not cognisant of and grounded in the contextual realities especially 
the economy of the rural areas. Consequently, while more children are getting 
into primary school, the education they are getting is of poor quality.

The decentralisation policy initiated by the NRM government has been in-
strumental in implementation of the UPE programme goals. Although the MoES 
and schools manage instructional programmes, they are accountable to the local 

Figure 4: Numeracy Rates for Primary Six Students

Source: (Adapted from the Ministry of Education and Sports (MoES) Annual Performance Reports – 2014–2016)
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communities they serve. It is the District Education Offices that deliver educa-
tional services, ensure that schools comply with standards and regulations, and 
monitor regularly and report school performance. Sharing information with lo-
cal community members helps to keep schools accountable. When resources 
are received, and disbursed, they must be publicly revealed so that citizens are 
informed about allocations and expenditures. Indeed, the district education of-
ficers work with local governments to guarantee equitable allocation of resources 
among schools. Decentralisation therefore made it possible for local communities 
to take ownership of the education their children receive.

Yet, it is not the performance of decentralisation policy that determines the 
efficacy of education service delivery, or determines the outcomes of the UPE 
programme. Indeed, as shown above, the significant increase in primary enrol-
ment rates brought about by the benefits of UPE has yet to translate into substan-
tial improvements in educational outcomes like reading, writing, numeracy, and 
transitioning to secondary education. Primary school completion rates were just 
above 61,6% and 61,5% in 2015 and 2017 respectively, lower than countries with 
similar income levels and their East African neighbours.

The political economy of UPE delivery including issues like the nature of UPE 
itself, the national budget, and regional economic status; determine whether UPE is 
indeed being delivered appropriately and generating the desired outcomes. Provision 
of tuition by the government is clearly not enough to foster high quality education. 
In a poor country like Uganda, requiring parents to provide food, uniforms, books, 
pens, and other scholastic materials other than school fees can be a greater hindrance 
to educational attainment. Many poor parents still find such materials too expensive 
to supply. The government therefore should consider providing meals, uniforms, and 
writing materials if education is indeed going to be universal. Teacher engagement in 
decision-making, especially about their working environment and conditions, hous-
ing support, and professional development, would go a long way in curbing teacher 
absences and generating ownership of the policy. Lastly, government should explore 
ways to subsidise ECD especially in the rural areas so that pupils do not join primary 
one without any introduction to reading and writing. Ultimately, the goal of UPE 
must go beyond improving access to ensuring that primary school education imparts 
a requisite set of skills including reading and numeracy skills.
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