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In ‘Improving the Revenue Capacity of Large African Cities’, Angelitha Kithatu-
Kiwekete examines the national framework for three selected large African cit-
ies: Lagos, Johannesburg, and Nairobi, in terms of these cities’ use of local fiscal 
tools to independently generate municipal revenue and to rely less on central 
government transfers. The article concludes that far-reaching fiscal reforms are 
indeed useful for African local governments and should ultimately afford African 
cities the platform for local fiscal autonomy. The author cautions against urban 
fiscal stress that local authorities of developed economies now face and suggests 
that national governments must enable these large cities to generate a significant 
portion of own source revenue to sustain financing of the growing demand for 
municipal services currently and in the near future.

Pregala Pillay in the article ‘Ethics, Public Trust and Corruption: Reflections 
on South African Realities’, examines the direct and indirect relationships of eth-
ics/ethical behaviour, corruption and levels of public trust in South Africa in the 
context of the existing realities of corruption in the country as well as the state’s 
anti-corruption efforts, legislation, rules, regulations and agencies; that have been 
unable to reverse the negative trends of the phenomenon and its effects on devel-
opment, as well as economic, political and social stability. The article found that 
empirically and comparatively in South Africa the realities on corruption in the 
public sector lead directly and indirectly to political mistrust and its repercussions.

In the article, ‘Corruption Risk Assessment and Mitigation in the South 
African Public Sector’, N E Mkhize and Danielle Nel highlight various corrup-
tion risk assessment and mitigation measures in the South African public service 
sector. The article discusses various corruption risk assessment measures and 
risk mitigation measures. Based on the executive fraud triangle, corruption risk 
is increasing due to three primary reasons: greed, pride, and entitlement. This 
requires the South African public service sector to have measures in place that fo-
cus, not only on social factors, but also on psychological factors; since greed can 
be caused by both social and psychological factors. The article found that various 
strategies could be used to combat corruption. These include education, training, 
promoting ethical leadership, preventing victimisation, monitoring unauthorised 
disclosure and promoting accountability.

Damian Ukwandu highlights in ‘A Critical Review of the Concept of 
Sustainable Development and its Relevance to Sub-Saharan Africa’, the nature, 

Editorial
V Jarbandhan

Chief Editor
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content and scope of sustainable development as it relates to developing coun-
tries and sub-Saharan Africa in particular. According to the author, sustainable de-
velopment initiatives encompass specific aspects of environmental and economic 
development, agriculture and nutrition, security, energy, health; and water and 
sanitation perspectives. Various environmental activists, protection movements 
and captains of industry and commerce have labelled all sorts of activity they 
do as conforming to the mantra of sustainable development. He adds that oil 
prospecting companies in the oil rich Niger Delta region of the country have all 
labelled their oil exploration and drilling as conforming to the principle of sustain-
able development. This article unpacks some of the contradictions embedded in 
the concept of sustainable development and sheds light on this multi-disciplinary 
and multifaceted concept that has been used across disciplines and political 
boundaries, specifically as it relates to sub-Saharan Africa.

Nombeko Mbava and Babette Rabie, in their article, ‘Strengthening Impact 
Evaluations in the South African National Evaluation System’, aim to provide 
better understanding of the methodologies and approaches used in past pro-
gramme impact evaluations in the South African public sector and to reflect on 
the usefulness of evaluation findings to policy decision-makers. Applying a Realist 
Evaluation theoretical framework, four completed impact evaluation case studies 
were analysed to determine whether the evaluation findings offered are aligned 
to the decision needs of policymakers as perceived by experts within the relevant 
sectors. The analysis established that the adopted evaluation methods and de-
signs employed in the four impact evaluation case studies are not ideal to inform 
the decision needs of policymakers. According to the authors, the Realist Impact 
Evaluation Assessment Model enables the selection of appropriate impact evalua-
tion designs that maximise the usefulness of findings to policymakers.

Mike van Heerden in his article, ‘Judicial Over-reach: Undue Interference 
or Remedy for Executive Shortcomings?’, addresses the issue of the executive 
branch of government that is often caught up in a dispute, and then approaches 
the Judiciary to find a solution. According to the author, “the Executive may have 
a politically inclined outcome in mind and might expect to obtain a court order 
that enforces its own stance. Should the court order not be what the Executive 
had hoped for, the Executive would probably allege judiciary interference (judi-
cial overreach)”. This article explains inter alia that the Judiciary’s task is to ensure 
that laws are enforced equally and the courts are empowered to strike down an 
Executive action that violates the Constitution and then order the Executive to re-
frain from such action. The author adds that this approach of the Judiciary should 
not be seen as an encroachment on the terrain of the Executive with the intention 
to usurp the authority of the Executive, but rather as a solution, judicial guidance 
and leadership in an attempt to sustain public administration, governance and 
management.
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The contention of this article is that judicial overreach per se does take place 
but with circumstantial good reason, and primarily because the Judiciary needs 
to enter the terrain of the Executive in order to appropriately advise and guide 
the Executive in terms of the manner in which policy and legislation must be 
interpreted and applied in practice to enable public officials to perform public 
administration efficiently and effectively. This should rather be regarded as a form 
of leadership to improve and sustain governance.

In, ‘Mobile Technology Innovations for Improved Governance and Enhanced 
Service Delivery in South Africa’, Thokozani Nzimakwe examines mobile tech-
nologies and services as a form of activating convenient access to government 
information, forms and business processes through mobile government (m-gov-
ernment). The article argues that mobile government services are now evolving 
on four dimensions, namely transforming e-government services directly to the 
mobile platform, providing access to mobile technologies and application for the 
field workers of the public sector, enabling smart/flex working and providing citi-
zen services anytime, anywhere.

André Groenewald and Gerrit van der Waldt, in their article, ‘A Strategic 
and Integrated Approach to Peace-building: The Case of the Department of 
International Relations and Cooperation (DIRCO)’, report on findings of an 
empirical study conducted at the Department of International Relations and 
Cooperation (DIRCO). The study aimed to establish the role the South African 
state plays in peace-building operations externally. This entailed identifying chal-
lenges linked to government’s current peace-building efforts and proposing a 
more strategic and integrated approach to peace-building for DIRCO. According 
to the authors there is evidence that South Africa is forfeiting credibility as an in-
ternationally recognised peacemaker. This is mainly the result of government’s in-
ability to deal successfully and credibly with domestic conflict situations, such as 
the Marikana incident, service protests, and student uprisings. In addition, South 
Africa lacks an integrated peace-building architecture, which should include insti-
tutions within government, civil society, and the private sector that could be em-
ployed to address the full peace-building continuum. The article found that there 
is a dire need for concerted efforts to develop the necessary institutions within 
government that could contribute significantly to peace-building, particularly in 
Africa. Furthermore, operations in existing institutions should be aligned to ensure 
coherence and attain strategic goals and outcomes.

In the article, ‘Local Economic Development (LED) in the Rwandan 
Context: Variables Influencing the Developmental Strategies and Frameworks’, 
Innocente Murasi and Christelle Auriacombe conceptualise important aspects 
related to achieving these objectives. LED perspectives in Africa in general and 
Rwanda in particular are contextualised. Furthermore, the article provides the in-
stitutional, regulatory and policy framework for, as well as approaches and critical 
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considerations to LED in Rwanda. The article finally provides certain conclusions 
and recommendations to improve the planning process of LED interventions.

Zintle Kubheka and Michel Tshiyoyo, in their article ‘The Role of Motivation in 
the Implementation of the Performance Management and Development System 
(PMDS) within the Gauteng Emergency Medical Services (GEMS)’, assess the 
role of motivation in the implementation of the Performance Management and 
Development System (PMDS) within the Gauteng Emergency Medical Services 
(GEMS). In South Africa, with the advent of the new dispensation in 1994, the 
PMDS was introduced with the aim of promoting an effective and efficient moni-
toring and evaluation of employees’ performance and subsequently that of their 
organisation. The system was designed as a tool to recognise and reward excel-
lent performance; meanwhile catering for the training and development needs 
of underperforming employees. The article found that inter alia, the majority of 
the employees within GEMS are demotivated because of the manner in which 
the PMDS is implemented. The areas that require attention include among other 
things: communication between supervisors and subordinates, training and devel-
opment, appropriate induction, capacitation of supervisors on the implementa-
tion of PMDS, and finally, the review of the current incentive and reward system.

According to Josephine Kimaro, David Fourie and Michel Tsiyoyo the tradi-
tional performance, performance management and performance measurement 
discourses give an indication of the value of the relationship of these concepts 
with monitoring and evaluation (M&E). In their article, ‘Towards an Ideal Institu-
tionalisation of Monitoring and Evaluation (M&E): Considerations Influencing 
the Interrelationship between Performance, Performance Management and 
M&E’, Josephine Kimaro, David Fourie and Michel Tshiyoyo conceptualise and 
contextualise performance-related concepts such as M&E, performance manage-
ment and performance measurement; determine the interrelationship of these 
phenomena as well as the similarities and differences of key aspects related to 
these phenomena. The article also contextualises the key features in terms of the 
institutionalisation of M&E and establishes factors contributing to or deterring 
institutionalisation of M&E as well as the relationship between the level of institu-
tionalisation of M&E and performance management.

In the article, ‘The Efficacy of the Legal Framework in the Management of 
Wild Life Trade in Uganda: A Public Participation Approach’, James Musinguzi 
and Benon Basheka focus on evaluating the efficacy of the legal framework in the 
management of trade in wildlife products in Uganda. According to the authors, 
the investigation of wildlife offences is a challenge for the whole community and 
is not limited to law enforcement agencies. Accordingly, dealing with wildlife of-
fences in isolation, especially without the buy-in of enforcement agencies such as 
police and customs; affects the ability to address the causes and consequences 
of this phenomenon efficiently. The authors add that awareness in the judicial 
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sector about the seriousness, impact and potential profits of wildlife crime has 
had loopholes in Uganda. Some Uganda Wildlife Authority (UWA) employees 
are themselves involved in commission of these crimes and while prosecuting, 
the same employees interfere with the process; leading to loss of evidence and 
connivance with the police and the wildlife traffickers. The article proposes 
several recommendations to strengthen the legal framework and facilitate law 
enforcement officials and the prosecutors in Uganda to combat wildlife crime and 
assist prosecution and the imposition of penalties that are an effective deterrent.

In the article, ‘Contributing to the Discourse on Workforce Diversity: Lessons 
and Experiences from the Civil Service of Ghana’, Kwame Asamoah and William 
Baah-Boateng examine workforce diversity within the Ghanaian civil service. The 
authors analyse diversity within the civil service from four different perspectives, 
namely gender, age, education and ethnicity; using quantitative distribution and 
incidence methods. The significant findings in the article are that the civil ser-
vice is male-dominated, due to low levels of education among women. Results 
revealed that the youth are less represented, while some ethnic groups are more 
represented than others in the civil service. The article is useful for policymakers, 
as it provides insight into the nature of diversity in the Ghanaian civil service and 
aims to help address gender, education, age and ethnicity in the civil service.

Chief Editor: Prof Vain Jarbandhan
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INTRODUCTION

Previously, eight Millennium Development Goals (MDGs), which represented 
the international development agenda, were primarily concerned with reducing 

Improving the Revenue Capacity 
of Large African Cities 

A Kithatu-Kiwekete
Post-doctoral Research Fellow

School of Public Management, Governance and Public Policy
University of Johannesburg

ABSTRACT

The developmental role that local governments play on the African conti-
nent must be enhanced. The rapid rate of urbanisation taking place in Africa, 
as well as the global imperative to meet the Sustainable Development 
Goals (SDGs) that were adopted in 2015, compel this imperative. SDG 11 
falls within the ambit of local authorities and requires that African cities are 
able to generate a larger portion of municipal revenue in order to be able 
to independently finance the provision of municipal services. In turn, the 
closer proximity between municipal expenditure and municipal revenue 
will enhance service delivery. Local fiscal autonomy can be attained by 
means of an enabling national legal framework which considers the context 
of rapid urbanisation in Africa and makes provision for local fiscal discre-
tion. This article examines the national framework for three selected large 
African cities, namely Lagos, Johannesburg, and Nairobi, in relation to these 
cities’ use of local fiscal tools to independently generate municipal revenue 
and to rely less on central government transfers. These cities are important 
economic and social hubs in their respective regions and it is important 
to highlight the constraints in which the financing for municipal delivery 
must take place for the cities. This article concludes that far-reaching fiscal 
reforms are indeed useful for African local governments and should ulti-
mately afford African cities the platform for local fiscal autonomy.
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poverty, increasing access to health services and basic education, improving the 
environment, and the empowerment of women-guided national programmes for 
socio-economic development. During the implementation of the MDGs within 
countries, the role of local government was kept at a minimum. In September 
2015, the global community through the United Nations (UN) adopted 17 
SDGs. This universal vision is aimed at improving the livelihoods of all the 
citizens, providing for economic growth, promoting peace, and enhancing en-
vironmental sustainability to cater for present and future community needs (UN 
2015). The broader vision of the SDGs provides a more illustrative role for local 
government, especially for African cities that have a larger mandate for service 
delivery than the rest of African local governments.

SDG 11 in particular calls for cities to be more inclusive, safe, resilient, and 
sustainable, and provides specific targets to be achieved in order to achieve the 
universal goal. Part of these targets are to provide access to basic services, sup-
port positive links for integrated development planning in urban and peri-urban 
areas, and local government is also expected to pay special attention to municipal 
and waste management (UN 2015).

The above targets usually form part of the mandate of local governments. 
Fulfilling the municipal mandate places a spotlight on the manner in which African 
states should prescribe, through a legislative framework, how their respective cit-
ies will finance their municipal mandate and eventually realise SDG 11 by the year 
2030. This places a premium on a clear leading role for local government where 
“city governments have great responsibilities” because “cities are where the battle 
for sustainable development will be either won or lost” (Commonwealth Local 
Government Forum 2013a:2). Therefore, the global commitment of the SDGs 
reinforces the role for African local governments to enhance their capability to 
finance the provision of municipal services in urban areas.

However, African cities facing the enormity of urbanisation may be deflected 
from attaining SDG 11 if there is continued dependence on intergovernmental trans-
fers rather than significant independent revenue generation to finance municipal ser-
vice delivery. Figure 1 illustrates this increasing trend in urbanisation with the 2011 
and the 2025 estimated population figures for the cities of Johannesburg, Lagos, and 
Nairobi. Within this timeframe, the city population of Johannesburg looks to increase 
to almost five million, while that of Lagos and Nairobi almost doubles to over 18 
million from 10 788 million and six million from 3 327 million respectively.

UN-Habitat (2014:7) reports that with increasing urbanisation across the con-
tinent, it is opportune for a “major reconceptualization” for Africa to profoundly 
transform “its approaches to urban development”. In this case, African cities 
are expected to finance a significant portion of municipal operating and capital 
expenditure within the context of the rapid urbanisation that will cater for both 
present and medium-term needs of the municipal population.
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Sustainably financing municipal service delivery can be achieved when central 
government prescribes a legislative framework that allows local government more 
autonomy in generating revenue. In some cases, the need for fiscal independence 
requires that governments adopt reform measures to implement fiscal decen-
tralisation as a form of decentralisation to enhance local fiscal autonomy. Fiscal 
decentralisation has been analysed in African country-specific contexts such as 
Zimbabwe, which determined that national constitutional changes did not afford 
“fiscal autonomy to urban local authorities” (Marumahuko and Fessha 2011:54). 
In addition, the Zimbabwean reforms did not improve local fiscal autonomy 
for its local governments (Tonhodzai, Nyikadzino and Nhema 2015:71). Agba, 
Stephen and Nnamani (2014:94) conclude that the 1999 Nigerian constitution 
recognises that municipal governance in local government revenue generation 
is still constrained. In South Africa, Yemek (2005:22) deduces that fiscal decen-
tralisation “poses a particular challenge for citizen participation” from the “tech-
nical complexity” in the process, albeit “critical significance for the delivery of 
public services”.

There is a paucity of research on financing mechanisms across African cit-
ies with a comparable municipal mandate and with strategic importance to their 
respective states. This gap provides the opportunity for this article to conduct an 
examination across larger African cities. The focus of this article is on the cities of 

Source: (Adapted from United Nations Human Settlements Programme UN-Habitat 2014:25)

Figure 1: City population for selected African cities
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Johannesburg, Nairobi, and Lagos because of the strategic regional importance of 
their corresponding countries in Africa: South Africa, Kenya, and Nigeria. These 
countries are economic hubs in the southern, eastern, and western regions of 
the continent. This places the cities at the forefront not only of economic growth 
but also at the coalface in the challenges of municipal services delivery, which 
are continually aggravated by rapid urbanisation experienced by these and other 
large African cities. The diversity of the city populations requires that the cities are 
able to independently source and finance municipal services that cater for diverse 
municipal needs. Furthermore, it should be expected that financing the municipal 
infrastructure is largely managed as part of the municipal mandate for these cities. 
The provision of water and sanitation services is a case in point; access by the 
urban poor should be guaranteed in overall delivery of this municipal service. The 
point on municipal accountability for subsidising the urban poor has been made 
by Bond and Dugard (2008) in South Africa, in Kenya by Sammy (2004), and in 
Nigeria by Water Aid (n.d.).

This article is divided into four main sections. The first section provides the lit-
erature review and theoretical basis for revenue assignment for local government. 
The second section provides an overview on the national framework for cities 
to generate municipal revenue and the specific fiscal instruments for municipal 
expenditure. Finally, each city’s experience will give guidance to the key recom-
mendation that is drawn from the analysis. The article concludes on the strategic 
importance of local fiscal autonomy for large African cities going forward.

METHODOLOGY

The methodology used in this article was a desktop review utilising qualitative 
analysis of decentralisation literature, government reports, policies, and key na-
tional legislation on fiscal decentralisation concerning Johannesburg, Lagos, and 
Nairobi. Based on the economic theory of efficiency as the rationale for fiscal de-
centralisation, this article examines the specific local revenue tools that have been 
decentralised through a national legislative framework. The laws are examined in 
the context of government reform efforts undertaken to enhance service delivery 
in Kenya, Nigeria, and South Africa. The hypothesis put forward is that local fiscal 
autonomy should be devolved to local government in order to respond to local 
demand for directly financing the provision of municipal goods and services. In 
this case, the selected cities within the respective national contexts are expected 
to enhance their fiscal capacity for own source revenues. The local fiscal capacity 
will then be evident through the cities’ use of the revenue tools. The theoreti-
cal considerations for local efficiency and the concepts of decentralisation, fiscal 
decentralisation and revenue assignment, are explained next.
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THEORETICAL CONSIDERATIONS

The rationale for decentralisation is that devolution should be undertaken such 
that cities are vested with the authority and resources to finance municipal ser-
vice delivery. Decentralisation is explained here to unpack the concepts of fiscal 
decentralisation and revenue assignment in relation to the delegation of local 
fiscal tools.

Decentralisation

There are various forms of decentralisation: political, administrative, and fiscal 
decentralisation. Political decentralisation, which is also referred to as devolution, 
involves the delegation of respective regional or local political units that have 
“relative autonomy within a demarcated geographical area” (Gildenhuys and Knipe 
2000:237). In order to perform its function, the local or regional government must 
have legislative and executive authority to govern and manage available local re-
sources to administer municipal functions, as espoused by Gildenhuys and Knipe 
(2000:238). Administrative decentralisation or deconcentration transfers executive 
authority from the top level down to the lower levels without necessarily the “trans-
ference of high-level decision-making authority” (Gildenhuys and Knipe 2000:240).

Decentralisation literature has focused on the experience of administrative or 
political decentralisation (Oluwu and Wunsch 2004:4; Oluwu 2006:240–241; 
Cheema and Rondinelli 2007:1). Cheema and Rondinelli (2007) track the evolu-
tion of the decentralisation debates from devolved governance to contemporary 
endeavours that are aimed at the integration of democracy and economic devel-
opment in developing economies. Initially, the government was viewed as “the 
institutional embodiment of state sovereignty mandate to rule including political 
and legal decision making” (Cheema and Rondinelli 2007:1). However, at the turn 
of the millennium, new actors from civil society and international development 
institutions entered the arena with new globalised ideals on statehood. The ide-
als embodied in the UN’s MDGs and now the SDGs compel developing coun-
tries to integrate decentralisation as a form of enhancing governance (Cheema 
and Rondinelli 2007:1). Therefore, it can be surmised that decentralisation will 
continue to play a major role in Africa’s governance agenda going forward 
(Smoke 2015).

Fiscal decentralisation in this context is highlighted hereunder.

Fiscal decentralisation and local fiscal autonomy

Public sector economists have defended the role of the state in society and ar-
gued for the fundamentals of financing government activities and expenditure 
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to be implemented (Oates 1999:1121; Rosen 2005:516). In turn, the financing of 
government expenditure gives effect to the fiscal nature of government. At sub-
national government level, fiscal decentralisation is important because delegated 
fiscal tools enable local governments to finance the allocation function of the 
national government (Oates 2012:33). Fiscal decentralisation can be adopted 
through two main forms: revenue sharing and revenue assignment. For the pur-
poses of this article, the focus will be on the latter. Revenue assignment can be 
defined as when central governments grant a certain level of independence in 
generating local revenue to sub-national governments (Bahl 1999:2).

Revenue assignment can thus be seen to assert local fiscal autonomy through 
the municipal mandate to generate local revenue. More importantly, this option 
of fiscal decentralisation emphasises the importance of local efficiency through 
the Decentralization Theorem, which states:

For a public good:- the consumption of which is defined over geographical 
subsets of the total population, and for which the costs of providing each 
level of output of the good in each jurisdiction are the same for the central or 
respective government – it will always be more efficient to (or at least as effi-
cient) for local governments to provide the Pareto-efficient levels of output for 
their respective jurisdictions than for the central government to provide any 
specified and uniform level of output across all jurisdictions (Oates 2012:35).

This theory supports decentralisation because fiscal devolution is viewed as most 
beneficial when the local costs of providing for service delivery by sub-national 
governments are less than the economies of scale at the national tier to provide 
the same service. Empirical studies conducted in developed countries with a 
federal system of government provide justification for fiscal federalism in that in-
novation and efficiency are enhanced when sub-national governments finance 
a significant portion of municipal expenditure (Muwonge and Ebel 2014:11–12).

The ideal of local efficiency, therefore, is useful for the devolution of fiscal 
resources to local government through revenue assignment because it affirms a 
significant level of independence through own source revenue (OSR). Therefore, 
a broader view is needed that “focuses on empowering autonomous local govern-
ments” so as to “provide for the welfare of and accountability to their constituents” 
(Smoke 2015:101). In the case of contemporary African cities, local fiscal autonomy 
becomes an important aspect for governance that may be used to oversee the fi-
nancing of critical development projects that are needed for the glaring persistent 
and growing demand for urban infrastructure for local service delivery. The follow-
ing section examines the national legal frameworks of Kenya, South Africa, and 
Nigeria that give effect to municipal revenue generation to emphasise the cities’ 
access to OSR, which can be leveraged in relation to a city’s local fiscal capacity.
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Table 1: Country overview

Country State 
type

Independence/ 
democracy

Current 
constitution Constituent units

Kenya Centralist 1963 2010 47 counties

Nigeria Federal 1960 1999 36 states, 1 federal capital territory

South Africa Hybrid 1994 1996 9 provinces

Source: (Author’s own representation)

According to Table 1, Kenya, South Africa, and Nigeria each has a multi-tier 
government irrespective of the type of state the country is, which in turn legally 
recognises the large cities differently. An important issue is “whether metropolitan 
cities are treated the same as other governments or given a differential fiscal treat-
ment” in the national framework for revenue generation (Dethier 2013:7). This 
assertion is based on the premise that distinction or “differentiation among local 
authorities” is considered to be “generally more effective” to effect devolution 
for different types of local government, in this case large African cities (Smoke 
2001:32). This categorisation is similar for Brazil, Russia, India, China, and South 
Africa (BRICS) states, as determined by (Salm 2018:509).

Kenya started decentralisation after independence with the previous local gov-
ernment legislation, the Local Government Act of 1967. However, the central gov-
ernment has withered down local government autonomy with time, as depicted 
in the following sequence of events outlined by Paulais (2012:118):

 ● 1969: Transfer of Power Act returned municipalities’ core powers to central 
government.

 ● 1974: Graduated Personal Tax was abolished, removing municipalities’ pri-
mary source of receipts.
1983: District Development Committees were created, chaired by the 

Provincial Administration to coordinate development planning.
 ● 1980–1990: Political expediency continued to break up municipalities through 

reduced resources, creating non-viable entities.
 ● 1990s: Ministry of Local Government controlled municipalities through the Public 

Service Commission, which had delegated powers of appointment, promotion, 
and reassignment of staff members, thereby weakening municipalities’ autonomy.

 ● 2000: Ministry of Local Government began to interfere in the administration of 
municipalities through the Treasury’s delegated authority to approve local budg-
ets, supervise the use of decentralised funds, and approve new markets through 
new rules. These measures centralised municipalities’ financial management.

 ● 2003: Parliament approved the Constituency Development Fund, which 
created a “community” project-financing facility at the constituency level, 
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competing with municipalities and weakening town councils, which were the 
primary means of delivering local public services.

 ● 2007: Amendment to the Constituency Development Fund Act authorised the 
hiring of 210 programme managers at the constituency level. This amendment 
initiated a local bureaucracy in competition with the municipality, instead of 
streamlining the Constituency Development Fund management within a mu-
nicipal framework.

 ● 2007: 20 new administrative districts were created, which showed the central 
government’s intention of strengthening the provincial government.

 ● Post-2007: Municipal reforms continue recentralising fundamental powers.

Kenya adopted a new constitution in 2010, thereby replacing the archaic law that 
had been utilised since independence in 1963. For all intents and purposes, the 
new constitution retains the three tiers of government, namely central govern-
ment, 47 counties (which replace the previous provinces and districts), and local 
authorities, which are made up of cities, municipalities, and town authorities that 
were established after the 2013 elections (Republic of Kenya 2010: schedule 1; 
Republic of Kenya 2011: sections 7, 9, 10). Nairobi is established as a county by 
its constitution and established as the capital city by national legislation (Republic 
of Kenya 2010: schedule 1; Republic of Kenya 2011: section 6). This classification 
allows Nairobi to straddle two tiers of government, country and local government, 
which should afford preferential recognition in revenue generation for the city, as 
discussed later. The legal framework for revenue generation is the constitution, 
the Public Finance Management Act, the Urban Areas and Cities Act, and gazet-
ted fees and charges that are annually determined by the Nairobi City County 
(NCC), which prescribes the city’s mandate to impose fees and charges for 
municipal services (Republic of Kenya 2010, 2011, 2012; NCC 2017). The Local 
Authority Fund Transfer Act cements intergovernmental transfers from central 
government for Nairobi (Republic of Kenya 1998). The establishment of a national 
water institutional framework through the Water Act of 2002 confiscated water 
revenues and cascaded the funds upwards to the water sector. This distortion to 
a previously matched municipal service and the corresponding user charges has 
had negative repercussions for the city. This has reduced the city’s OSR while 
the municipal mandate for water delivery, including infrastructure assets, still rests 
with the city (Paulais 2012:119). This capture is reminiscent of Kenya’s determina-
tion to centralise the core functions and revenue noted earlier. The main revenue 
streams for Nairobi include property rates, parking fees, building permits, single 
business permits, and advertisements (NCC 2016:7–10).

Nigeria is a federal state that uses “elements of shared rule and regional state 
rule” (Salm 2018:508). The fourth schedule of the Nigerian constitution assigns 
municipal functions, which include the raising of revenue that has “remained 
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unchanged throughout the constitutional changes since the 1979 Constitution” 
(Akindele, Olaopa and Obiyan 2002:564).

Lagos is constitutionally recognised as a state government, with 19 local au-
thorities bolstering its jurisdiction over revenue raising. Therefore, as a state, Lagos 
generates OSR from property tax and ratings, motor vehicle licensing, pool bet-
ting and other betting taxes, entertainment tax, land registration and survey fees, 
and market and trading licences and fees (Agba et al. 2014:88).

South Africa also has three government spheres – national, provincial, and 
local – which are established as distinct and yet interdependent by its constitu-
tion. The robust engagement and restructuring process from 1990 to 2000 was 
followed by the adoption of municipal legislation that distinguishes between the 
different types of local government but also confers political, institutional, and fis-
cal autonomy on metropolitan municipalities (Do Vale 2013). This was in part for 
recognition of an autonomous local government that existed previously but also 
to provide a space for local community participation in matters of local govern-
ance (Cowden 1958; Yemek 2005). Johannesburg is classified as a metropolitan 
municipality. This municipal type is ascribed significant revenue-raising ability 
to cater for the diverse municipal mandate that stems from its sheer size. South 
Africa thus prescribes financing mechanisms for the municipality to impose rates 
and surcharges on municipal funds, as well as to borrow funds externally for capi-
tal expenditure (Constitution of the Republic of South Africa 1996, Section 229). 
Johannesburg also has an established budgeting process that conducts annual 
tariff setting for water, electricity, property rates, and other municipal services 
(The Local Government: Municipal Property Rates Act of 2004; Municipal Fiscal 
Powers and Functions Act 12 of 2007). Although the national frameworks provide 
for almost similar OSR for Nairobi, Lagos, and Johannesburg, the cities leverage 
their fiscal capacities and show different results.

Table 2: Johannesburg’s revenue sources for 2016/2017

Revenue Amount in R ‘000

Property charges 7 912 381

Service charges 25 092 442

Government grants, subsidies 9 301 934

Interest earned 624 146

Other 2 491 541

Total revenue 45 422 444

Source: (City of Johannesburg 2017:135)
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According to Table 2, for Johannesburg’s OSR, the largest sources of revenue 
come from service charges and property rates (South African Cities Network 
2016:251). Service charges form a larger portion of these OSRs, which shows 
that the city is able to charge and generate significant revenue that corresponds 
directly to the use of municipal water and electricity services, as opposed to other 
municipal services with significant administrative costs that exceed revenue gen-
erated from the OSR. 20 per cent of the city’s revenue comes from the intergov-
ernmental transfer system, which consists of conditional grants tied to provincial 
and national government functions such as health and housing. The city admits 
that even with assured revenue streams to generate OSR, “inherited service deliv-
ery backlogs within the City are staggering” (CoJ 2018:2).

Table 3 shows that Lagos generates over 60% of its revenue from OSR, which 
outweighs the administrative costs for collections, while the rest is obtained from 
statutory transfers from the federal government. As mentioned earlier, OSR instru-
ments do not include provision of water and sewerage, which is also managed by 
the state (Water Aid n.d.). The provision of water and sanitation in Lagos remains 
rudimentary and below internationally accepted human rights standards, and any 
attempts to privatise water services will hamper OSR for Lagos.

Table 3: Lagos’ state revenue for 2013

Revenue Amount in ₦

Internally generated funds 236,563,652,752.36

Statutory transfers 140,133,709,484.11

Total revenue 376,697,362,236.47

Source: (Lagos State Government 2013)

In the case of Nairobi, sources of revenue are projected in Table 4, which shows 
a concentration on OSRs that do not generate significant municipal revenue, such 
as advertising, fire inspections, licensing, and market fees. Property rates and 
business permits are the larger OSR contributors to municipal revenue.

DISCUSSION AND RECOMMENDATIONS

Kenya, Nigeria, and South Africa have adopted constitutions in the recent past 
that altered the way the corresponding cities generate OSR. In addition, na-
tional reform efforts have been undertaken by the three countries to enhance 
municipal service delivery. In Kenya and Nigeria, local government reform has 
been centrally guided with minimum input from local authorities (Osiche 2008; 
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Ekumankama, Ujunwa, Umar and Adamu 2012). The result is a national frame-
work that allows for minimal application of critical OSR, which falls far less than 
the minimum required for larger cities that finance municipal expenditure. South 
Africa conversely had a protracted restructuring process for local government that 
saw the adoption of municipal legislation even after the democratic transition that 
prescribes generation of OSR for Johannesburg.

The notion that the dexterity of OSR is linked to the need for local fiscal au-
tonomy is important for these large cities. The national framework acknowledges 
and awards special status to the cities. Nairobi is recognised as the capital city as 
well as a county, which allows it to straddle two tiers of government – local and 
county – but recognition for increased OSR has not changed with this. Rather, 
central government has altered the municipal revenue landscape for the city by 
centralising water revenues but retaining the municipal mandate. Furthermore, the 

Table 4: Revenue for NCC 2015/2016

Revenue Amount in Ksh ‘000

Rates 3 800

Business permits 2 826

Parking 2 600

Building permits 800

Billboards and advertisements 1 650

House rent 580

Liquor licences 450

Construction site boards 270

Cess wards 238

Fire inspections 160

Regularisation of buildings 140

Wakulima market 123

Other markets 120

Other incomes 1 532

External sources and donor funding 17 177

Total revenue 32 466

Source: (NCC 2017:4–5)



Administratio Publica | Vol 26 No 4 December 2018 17

city’s reliance on intergovernmental transfers means that local fiscal capacity is not 
enhanced to boost sustained generation of OSR but the focus is rather on collecting 
revenue from costly municipal services. In the face of rapid urbanisation, Nairobi 
will continue to rely heavily on central government to finance municipal services, 
which will exacerbate municipal service delivery in the long run. Lagos, on the 
other hand, is recognised as a state with the ability to generate OSR together with 
its local authorities, which means that over two-thirds of revenue comes from OSR 
and the rest from statutory allocations. However, the ability of leveraging these OSR 
tools to finance municipal services should correspond to the prescribed mandate.

Finally, Johannesburg is recognised as a metropolis with corresponding local 
fiscal autonomy. The pairing of municipal function with OSR means that the city 
has come to depend less on intergovernmental transfers. However, the infrastruc-
ture and service delivery backlogs that were inherited after the 1996 democratic 
elections have not yet been addressed fully, which is exacerbated by a growing 
municipal population that bears heavily on the city’s fiscal capacity.

CONCLUSION

African cities are uniquely positioned to provide municipal services to a diverse 
population. Services that enhance the quality of life through the basic provision of 
water and sewerage services to the municipal residents, for instance, should be pro-
vided to the entire municipal population through a method of cross-subsidisation 
for the urban poor. On the other hand, the sustained provision of municipal ser-
vices through a network of reliable infrastructure to the industrial sector ensures a 
reliable source of revenue since businesses will pay for the municipal services that 
they use. What is interesting for African cities at the coalface of rapid urbanisation 
in the present and medium term is that the cities’ enabling framework presents an 
opportunity for the cities to increase their OSR and to enhance the financing of 
municipal services, rather than relying on intergovernmental transfers.

Going forward, the caution in this case is to guard against urban fiscal stress that 
the local authorities of developed economies now face. What national governments 
must implement in the case of deficient or archaic legislation are laws that will en-
able these large cities to generate a significant portion of OSR to sustain financing of 
the growing demand for municipal services currently and in the near future.
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INTRODUCTION

South Africa’s road to democracy was one shaped by sacrifices and struggles on 
all fronts both inside and outside the country, and this conditioning context contin-
ues today through a relentless pursuit of transparency, accountability and service 
delivery, towards ‘a better life for all’. The 1994 general elections were followed 
by the adoption of the first democratic Constitution in 1996, which is considered 
to be one of the best in the world. It set the first legal steps to a developmental 
paradigm. However, over the years, a plethora of grave political, ideological, eco-
nomic and social impediments have emerged. Among these, increasingly higher 
levels of corruption have become a daily reality and are considered to be the 
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direct effect of erosion of individual and collective ethics in all sectors of society. 
Ethics or lack thereof, erosion of trust in the government and the debilitating ef-
fects of corruption are key issues of Public Management and need to be explored.

The article utilised the qualitative framework through the utilisation of content 
analysis of national and international literature on the subject as well as primary 
and secondary documents.

REFLECTIONS ON REALITIES IN SOUTH AFRICA 

Corruption in South Africa has dire consequences for the present and the future of 
the country as it deters investment; increases unemployment; affects the inflation 
and exchange rates negatively; harms international trade; reduces GDP growth; 
leads to resource misallocations; harms a county’s international reputation; limits 
competition, efficiency and innovation across the economy; wastes  money and 
capacity; causes higher costs to doing business; causes higher taxes; retards devel-
opment; perpetuates and increases poverty; increases income inequality; delays or 
stops development; compromises public sector efficiency; robs the poor by denying 
them social services and support; diverts public finance; reduces public revenues; 
impedes economic and social development; distorts decision-making; undermines 
efforts to reduce poverty; undermines accountability; undermines government and 
governance; weakens the legitimacy of the political process; makes patronage a driv-
ing force; and ultimately, undermines the rule of law (Damania and Bulte 2003:12;  
World Bank 2007:12–13; World Bank 2009a:3; World Bank 2009b:6). 

ON ETHICS AND SOCIETY 

Ethics is rooted on personal or collective choices, decisions, behaviours and indi-
vidual, collective or societal values; the distinction of what is right or wrong; du-
ties, responsibilities and decisions; moral principles and obligations; moral values 
as a theoretical or practical reality; and a guiding philosophy (Blackburn 2001:7–
12; Baqgini and Fosl 2007:57–58; Piccolo, Greenbaum and Eissa, 2010:261–262; 
and Garfield and Edelglass 2011:8–9).  

The study of individual or collective beliefs regarding ethics has been de-
scribed as ‘descriptive ethics’, the antithesis of ‘prescriptive’ or ‘normative’ ethics 
that is related to the study of ethical theories which prescribe how people ought 
to act, and ‘meta-ethics’, the study of what ethical terms and theories actually 
reference (Piccolo, Greenbaum, and Eissa 2010:262).

Descriptive ethics are rooted on empirical research taking place in societies, 
organisations, groups and actions; it seeks through research, to uncover societal, 
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economic and political realities, beliefs, attitudes and actions and their roots. Such 
research delves into the role of culture, politics, ideology, and power relations, 
in combination with ethical ideals and actions that are rewarded or punished in 
law or politics (Kaptein 2009:267–268; Kaptein 2011:846–848). Normative eth-
ics, in contrast, endeavours to establish guidance to individual behaviour related 
directly or indirectly to ethical evaluations and questions such as, ‘What is a good 
and a bad act and how could they be differentiated?’ These key questions lead 
to human action following an examination of ethical standards and moral facts 
(Becker and Becker 2002:17; Gilligan 2009; Heywood 2012:476–477). They can 
be referred to as prescriptive, unlike meta-ethics that deals directly with the at-
tempt to understand the realities of human behaviour in society (Menzel 2006; 
Ellis 2007:4–8; Icheku 2011:21–26).

Applied ethics is the moral and the philosophical examination of aspects of 
public and private life and moral judgements, which emanate from them, through 
the utilisation of philosophical methods. Such ethics are distinguished from nor-
mative ethics, which concerns what people should believe to be right and wrong, 
and from meta-ethics, which concerns the nature of moral statements (Becker 
and Becker 2002:24; Frey 2004:8; Lafollette 2014:19–20).

In today’s societal context, the principle that an ethical or immoral individual is 
not born but becomes one through a socialisation in life process is not disputed, 
as human actions are rooted strongly on the existing environment, traditions, cul-
ture, upbringing, motives and opportunities, needs, desires and wants, as well as 
existing power relationships (Mantzaris 2016:116–8).

As in every society, the South African population demands from the coun-
try’s public service ethical standards of the highest level: incorruptible, fair, 
transparent, unbiased, accountable and equitable behaviour; effective and 
efficient utilisation of existing resources, and ethical foundations in public 
participation and communication, that will ultimately lead to a developmental 
public administration (Farmer 2010:4; Huberts and Six 2012:158–9; Huberts 
2014:18; Hoekstra, Talsma, and Kaptein 2016:16 ). It is therefore expected that 
the public sector, as well as its political overseers, operate within the confines 
of existing legislation, rules and regulations; abide, assess, monitor and evalu-
ate all ethics requirements; evaluate existing operational systems, processes 
and behaviours; ensure the alignment of organisational and operational values 
with existing behaviours; ensure that the organisational imperatives of aware-
ness, understanding and application of ethical behaviour are applied diligent-
ly; structure, plan and implement mechanisms that resolve ethical dilemmas; 
introduce ethical guidelines in all processes and dynamics of decision-mak-
ing; and combine internal and external initiatives in order to guarantee all 
aspects of high ethical compliance (Menyah 2010:12–7; Halleson 2011:76–77; 
Mungiu-Pippidi 2013:103–05).
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These imperatives demand changes in attitudes and behaviours as a starting 
point. Combined with this, there is an expectation for decisions to be made based 
upon ethical principles and standards, while allowing for direct communica-
tion with citizens through public participation, awareness campaigns and pro-
grammes and projects that target anti-corruption initiatives (Stacey 1996:38–42; 
Treviño, Weaver, and Reynolds, 2006:964–968); Brewer, Leung, and Scott, 
2015:394–395).

This means that public empowerment is an imperative for any anti-corruption 
effort, because the connection between the public institutions and the citizen is 
one of reciprocity. Here, the expectations for accountable, transparent, fair and 
incorruptible service delivery have common roots. This implies the reality that 
the creation of a common communication channel enforcing incorruptible civil 
service and behaviour are imperative in stopping all violations of ethical codes 
of conduct (Mynt 2000:39; Mungiu-Pippidi 2013:104–105), and this can further 
seek to establish public trust in government.

ON PUBLIC TRUST

When Giddens (1990:49) wrote that ‘trust is stronger than hope’, he signified its 
application in a wide variety of societal contexts and relationships; consequently, 
it has implied a wide variety of definitions in a number of scholastic disciplines. 
A number of pioneers in the exploration of the concept and its social significance 
have pinpointed the ‘personal’ element in decisions related to it (Denters, Klok, 
and Visser 2004:8; Sztompka 1999:12–13), as it is basically rooted on the one 
who trust’s assessment of the intentions of the trusted regarding a course of action 
or omission.

In all instances, the individual with expectations creates a relationship with 
a person, entity, organisation trusting that they will act in accordance with the 
expected norms of delivery because of their position (Denters, Klok, and Visser 
2004:8–10). Subsequently, it is assumed that trust, as an expectation, is basically 
a subjective concept, because of the expectant’s contemplation of favourable 
results (Breeman 2006:6). Public trust, i.e. the trust people have in government 
and its officials, state institutions, and executives differs significantly from inter-
personal trust because of the multi-faceted nature and complexities of the system 
(Newton 2001:201–204). However, there are principally political acts such as 
corruption, lack of ethics, state capture, perpetual legal violations; that lead to 
mistrust and threats to the very legitimacy of the system or non-compliance to the 
law by citizens (Newton 2001:205; Dalton 2004:19).

Political trust is founded on good governance that is based on the existence 
of ethical codes and accountability mechanisms in all spheres of human life. This 
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implies that citizens have an expectation of good and ethical governance at all 
levels of society. This reality pinpoints the fact that politicians and public admin-
istrators are obligated and expected to adhere to the principles of accountability, 
transparency and integrity that are the cornerstones of anti-corruption measures 
such as detection, prevention and deterrence (Woods and Mantzaris 2012:121; 
Gisselquist 2012:10).

The inevitability of citizens’ expectations of a corrupt-free and healthy society 
is instrumental in the building and nurturing of feelings of trust in a political re-
gime (Kaufmann, Kraay, and Mastruzzi 2009:5).

Policies and the way they are planned and implemented nurture or destroy 
trust as they are the foundation of the principles and actions of service delivery. 
This means that political trust is not won by fancy and verbose party manifestos, 
distribution of food parcels or pre-election promises, but by politicians’ and ad-
ministrators’ actions. When citizens believe or realise that manifestos, policies and 
promises are forgotten, mistrust emerges and takes different forms. These forms 
are rooted on contrasting individual and group ideas, perceptions, relationships 
and actions, creating social and political outcomes that illustrate a mixture of 
power relations, as well as contradictions created through societal or other reali-
ties (Tonkiss, Passey, Fenton and Hems 2001:21; Moreno 2001:4).

Political mistrust is directed at individual politicians, political parties or institu-
tions of the state or towards the political system in its totality. This because in 
most societies, actions/inactions, decisions and/or policies are under perpetual 
social and political scrutiny, that starts from the lower echelons of the public ad-
ministration terrain, moves upwards to a Municipal Manager at local level and 
then enters the higher echelons of the state apparatus (Moreno 2002:496–7).

Trust is not created in a social vacuum, it is shaped by a wide range of means 
and methods such as the wide variety of existing media, social, political, financial 
and/or other group interaction, as well as rumours or true reflections of corrup-
tion, fraud, collusion, nepotism in government and its various departments or ap-
paratuses. Around the globe, the peoples’ trust in government, state apparatuses, 
political parties and leaders is rooted on the belief that they act all the time with 
honesty and accountability, characterising what can be described as a ‘healthy 
democracy’. This trust is transformed and externalised through public participa-
tion in most, if not all, aspects of political life and processes. When such forward 
steps are undertaken, the levels of trust and confidence in a government will in-
evitably rise (Warren 2006:161–2). Significantly, states that are corrupt in the eyes 
of their citizens, on the one hand, face at different levels of their existence, the 
dangers of political and social polarisation and instability as well as undemocratic 
alternatives (Catterberg and Moreno 2006:33–34). It has been argued convinc-
ingly and empirically that peoples’ political trust in state and government is the 
foundation of active political, public and community participation in governance 
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processes and ever-increasing political involvement in state affairs and activities 
(Chanley, Rudolph and Rahn 2000:238–9; Thompson 2004:29). On most occa-
sions, public mistrust leads to a perpetuation of loss of confidence on the part of 
the people, who gradually lose faith in democracy. Globally, including in South 
Africa, when mistrust becomes a political and social reality, the citizenry tend to 
reveal their dissatisfaction through a continuous perpetration of local or national 
protests that could lead to violence and societal destabilisation (Bovaird and 
Loeffler 2005:145; Christensen and Laegreid 2003:4–5).

METHODOLOGY

Grounded theory was utilised as a conceptual framework upon which the em-
pirical component of the article was based. It is a qualitative research approach, 
using inductive analysis as the key technique for identifying patterns and themes 
emerging from the data (Bowen and Ostroff 2004:214).

Data collected was categorised into themes for further handling and analysis 
(Cresswell and Plano-Clark 2011:121). The iterative qualitative research design fol-
lowed was constructed and reconstructed to create the linkage between the different 
parts of the analysis and the impact of these on each other. The weight of the analysis 
concentrated on a ‘hands on approach’ through the utilisation of words, sentences 
and narratives found in primary and secondary sources of information.

The focus was the utilisation of qualitative data as a reflection of underlying 
phenomena used to translate the meaning of a phenomenon (Maxwell 2012:13).

NATURE AND SCALE OF CORRUPTION IN SOUTH AFRICA

The Transparency International Corruption Perceptions Index (CPI) in 2016 
ranked South Africa’s to 45 (from 44 in the previous year), but its overall score of 
176 countries reviewed fell three points to 64 among 176 countries (Transparency 
International 2016). One can describe these developments and rating as a com-
bination of good and bad news because the overall score remained fairly stable, 
while the score below 50 signifies a serious corruption problem. Cognisance must 
be taken of the fact that the Transparency International 2016 survey was com-
pleted before the exposure of concrete evidence of ‘state capture’ as identified in 
a number of reports of the previous Public Protector, including the much debated 
‘State of Capture’ Report (Swilling, Bhorat, Buthelezi, Chipkin, Duma, Mondi, 
Qobo, Friedenstein 2017).

Corruption is a serious impediment to the country’s economic and social de-
velopment, emanating not only from the Section 9 institutions and the media, but 
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also senior officials of the ruling party, including the Secretary General who spoke 
of the scourge of “material ownership” prevalent among the ‘cadres’ at all layers 
of the movement (Mkokeli 2013:3).

The scourge of corruption in most sections of the public administration terrain 
is exposed in the Auditor General’s latest Annual Reports on national and provin-
cial audit outcomes for the 2015–2016 year (Auditor General 2016). In order to 
understand the continuity of corrupt practices, which on many occasions are not 
deemed ‘illegal’ or ‘punishable’ a comparison between two recent reports will be 
provided so that a number of conclusions can be drawn.

Having audited 169 national and provincial departments and 315 public enter-
prises with a budget of R1.2-trillion for 2015/16, irregular expenditure worth R46 
billion was exposed at provincial and national departments of which PRASA con-
tributed R13.9-billion (Mail and Guardian 2016a; Mail and Guardian 2016b; Mail 
and Guardian 2016c). Comparatively speaking, the figure revealed an increase of 
80% for 2015–2016 with Mpumalanga and KwaZulu-Natal Health Departments, 
Gauteng’s Human Settlements Departments, Water and Sanitation and Road and 
Transport Departments following suit (Auditor General 2016).

In the period 2011/12, of the 536 government departments and institutions that 
were evaluated, only 117 institutions achieved clean audits. The irregular, unau-
thorised, wasteful, fruitless expenditure by provincial departments and entities had 
reached R24.8bn. The Auditor General commented for the very first time that ‘this 
kind of misuse of public funds has become the norm’ (Auditor General 2013). It is 
also interesting that the offenders were the North West government, with R4.165bn; 
KZN with R3.993bn; Free State with R3.255bn (Auditor General 2013).

The 2011/12 results were depressing as the reality was that less than a quarter 
of clean audits for 536 audited state entities, and 3 out of 38 national depart-
ments, was revealed. One needs to note the striking similarities between the 
Auditor General’s comments following the reports: board level instability, poor 
leadership, no decisive decision-making, corrupt officials, vacancies in key posi-
tions, and weak procurement and repetitive supply chain systems and processes 
(Auditor General 2013; Auditor General 2015). However, what needs to be seri-
ously emphasised throughout the period, is the continuous lack of consequence, 
as officials with series of offences continue to commit them without any conse-
quence. This reality pushes them into becoming ‘serial opportunity grabbers’ and 
‘temptation creators’, as their deeds go unpunished. As a result, they transgress 
the laws, rules and regulations.

Private sector crime, in contrast, has been reported by way of the latest, 
empirically-based, PWC Global Economic Crime Survey in 2016 (PWC 2016). 
This survey has shown that these phenomena are a serious threat and challenge 
to the state, business leaders, and the country as a whole. Their latest perception-
based survey indicated that the findings in comparison with the 2014 survey 
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were unchanged, as 69% of South African respondents experienced a variety of 
economic crimes in the last two years (PWC 2016:1–2). This is almost double in 
comparison to the relevant international statistics that stand at 36%.

The report itself calls the South African percentage a ‘pandemic’, and it is un-
derstood that unless radical changes, planning and action are taken, there are 
serious implications, as for a significant number of years South Africa has topped 
the ranks in the Global Economic Crime Survey, followed by France (68%), Kenya 
(61%) and Zambia (61%) (PWC 2016:3–4).

It must be noted that these surveys are perceptions of private sector leaders 
and practitioners; the realities of corruption in countries such as Spain (55%), 
UK (55%), Australia (52%) and Netherlands (45%) underline the fact that cor-
ruption and economic crime are a global scourge and developed countries and 
markets are also victims. For private sector leaders and practitioners, despite the 
confidentiality of such empirical surveys, the fear of authorities is a reality that 
could keep them back in reporting the actual cost of corruption and economic 
crime.

It is important to note that South Africa’s BRICS partners’ positions have deteri-
orated significantly both in score and ranking. Continentally, 40 of the 46 African 
countries’ rankings point to serious corruption problems; the average score in 
sub-Saharan Africa was only 33 (Transparency International 2016:129). This is 
the bleak picture, although over the years, the South African government has 
signed all international conventions, agreements and protocols, such as United 
Nations Convention against Corruption ( 2003), Southern African Development 
Community Protocol against Corruption (2001), African Union Convention on 
Preventing and Combating Corruption (2003), and Organisation for Economic Co-
operation and Development’s Convention on Bribery of Foreign Public Officials 
in International Business Transactions (Woods and Mantzaris 2012:87–88).

The corruption evidence produced above has occurred despite the fact 
that South Africa has some of the most comprehensive anti-corruption legisla-
tions in the world, including the Prevention of Organised Crime Act, 121 of 
1998; the Promotion of Access to Information Act, 2 of 2000; the Promotion of 
Administrative Justice Act, 3 of 2000; the Protected Disclosure Act, 26 of 2000 
(PDA, commonly known as the Whistle-blowing Act); the Financial Intelligence 
Centre Act, 38 of 2001; and the Prevention and Combating of Corrupt Activities 
Act, 12 of 2004.[A26] Furthermore, there is the Revised Public Service Integrity 
Management Framework; Public Service Anti-Corruption Strategy; Public Service 
Charter; Charter for the Public Service in Africa (5 February 2001); Public Services 
Act, 103 of 1994; Municipal Finance Management Act, 56 of 2003; Code of 
Conduct for the Public Service (RSA 1999); Code of Good Conduct for Supply 
Chain Management Practitioners (RSA 2003); Financial Disclosure Framework 
(RSA 2009); and Asset Register for Accounting Officers.[A27] Institutions that 
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investigate corruption include the Financial Intelligence Centre, South African 
Police Service, Anti-Corruption Task Team, Multi-Agency Working Group 
on Procurement, Special Investigating Unit, National Prosecuting Authority, 
Specialised Commercial Crimes Courts, and Asset Forfeiture Unit. Other col-
lective organs against corruption are National Anti-Corruption Forum (NACF), 
Inter-Ministerial Committee on Corruption, Auditor General, Public Service 
Commission, government departments, Public Protector, National Public Service 
Anti-Corruption Hotline System (0800 701 701), Anti-Corruption Coordinating 
Committee (ACCC) and Public Service Anti-Corruption Forum (Woods and 
Mantzaris 2012:38–40).

POLITICAL MISTRUST: SOUTH AFRICAN EVIDENCE

There are multiple ways to measure the effects of state corruption, or the per-
ceived lack of integrity on popular trust. Internationally, a number of surveys have 
attempted to measure and analyse levels of trust, mainly in the developed world. 
Most of them, if not all, are perception-based, but provide valuable information 
on the issue.

In the South African public opinion political terrain, the recently released opin-
ion polls on existing trust levels towards the state and its organs paint a bleak 
picture, with a very serious feeling of mistrust towards them. The opinion-based 
Afrobarometer survey that took place in August-September 2015 (Afrobarometer 
2016:1–2), indicated that because of a series of well publicised and much talked 
about events related to the rand and political and administrative corruption, 
mistrust has become a cruel reality in the country. This mistrust is also rooted 
in harsher economic conditions for the whole population, especially the most 
vulnerable sections, and the middle classes and the lack of service delivery in 
all layers of the governing apparatus. What also needs to be taken into account 
is that media reports and an almost relentless wave of community protests have 
shaped these attitudes (Afrobarometer 2016:3).

The research report indicates that a minority of the people in the coun-
try (47%) believe that Africa is a ‘full democracy or one with minor problems’ 
(Afrobarometer 2016:3). Comparatively speaking, this is a significant drop of 19% 
on that recorded in 2011 (Afrobarometer 2016:3). It is recorded that only 64% 
of the people prefer democracy because of the government’s way of running the 
country (Afrobarometer 2016:5). The corresponding figure for 2011 was 72% 
(Afrobarometer 2016:5). About 59% of the rural population and 52% of black 
Africans surveyed were more positive about the view that South Africa is a full 
democracy, with few problems. In the age group 18–29 (the so-called born free 
generation), 49% agreed with the position (Afrobarometer 2016:4–5).
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The popular trust towards the President has dropped radically, when compared 
to the 2011 findings (34% against 62% in 2011) (Afrobarometer 2016:6). This is the 
second-lowest level since the first research findings that appeared in 2000, and 
also pinpointed that more than half of openly declared ANC voters indicated that 
they had no trust in the President of the country and the ruling party. There was 
also a significant decline in response to the performance of political leadership at 
all layers of government, the ANC, all opposition parties, as well as administrative 
officials at all levels of the state apparatus (Afrobarometer 2016:7–8).

The research findings, however, identified a number of state institutions such 
as the South African Revenue Services (SARS) and the Public Protector that had 
the trust of the majority, while the independent broadcast media enjoyed an 
increase in public trust (from 69% in 2011 to 79% in 2016). The legal insti-
tutions, including the courts of law, the police and the Independent Electoral 
Commission (IEC) lost trust over these years (Afrobarometer 2016:9). It was 
stated that its latest survey results “suggest that increasing dissatisfaction with 
South Africa’s current leadership has spilled over into waning support for de-
mocracy itself” (Afrobarometer 2016:3).

On the other hand, a 2016 PWC economic crime survey (PWC 2016:17), in-
dicated that in terms of trust in enforcement agencies, 70% of South Africans be-
lieve that they are not sufficiently trained and resourced to stop economic crime, 
hence the popular trust in them is very low. The highest percentage (79%) was 
recorded by Kenya. South Africa’s negative perceptions were higher than those of 
Turkey (60%) and the Philippines (58%). Interestingly, the survey also indicated 
that Australia (52%), United States (52%) and France (51%), were also mistrusted. 
This reality alone points to a number of key questions related to such findings that 
create a false picture of realities of institutions of the state, in most cases elevating 
the levels of such institutions in the developed world.

The truth is that people who live in a particular country build up their own 
ideas judging a state and its institutions from the way they treat their citizens, 
meaning that the people are able to dissect exactly the flaws in economic crime 
and anti-corruption attitudes and actions of the relevant authorities.

Resources and skills are crucial for the fight against corruption but so are plans, 
rules and regulations, the legislative system and the role of key stakeholders and 
role players in terms of delivering a system of integrity, honesty and transparency. 
The PWC survey’s findings identify a serious mistrust towards the South African 
Police Service, National Prosecuting Authority, Special Investigation Unit and 
other agencies, indicative of the belief that corruption is everywhere irrespec-
tive of differences in social and economic development and political stability 
(PWC 2016).

At a more concrete level, evidence shows that the lack of trust towards state 
apparatus and politicians, such as the President, has a direct negative effect on 
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the voting patterns in the country. Over the years, the IEC has introduced a series 
of well-publicised voter registration drives attempting to convince citizens to vote. 
The comparative results of such campaigns show concretely that the lack of trust 
can be interpreted as one of the key reasons for large numbers of registered citi-
zens abstaining from voting (source).

In 1999, 16.2 out of 18 million registered voters, voted. In 2009, 17.9 million, 
out of 23.1 registered voters, voted. In the 2014 elections, only 18.4 million out 
of 25.3 million registered voters cast their votes. In the 2016 municipal elections, 
57.9% of those registered voted. This was higher than those who voted in 2011 
(57.6%). The key issue that is not mentioned by analysts is that more than 1.5 
million had (not?) registered as voters (IEC 2016).

ANTI-CORRUPTION INSTITUTIONALISATION 
AND THE ACCERUS INTERVENTION

Given the realities of corruption internationally, in the late phase of globalisation 
the Anti-Corruption Centre for Education and Research at Stellenbosch University 
(ACCERUS) contributes to the discourse on corruption through the production of 
innovative research in the niche area of corruption, anti-corruption initiatives and re-
alities and the restructuring of existing policies. This increases the University’s access 
to new knowledge markets through its collaboration with leading academics and 
researchers in a number of selected countries internationally (ACCERUS 2017:5–6).

The establishment of international institutional networks with universities, 
non-governmental organisations and research institutes throughout the world 
especially all BRICS countries, has been instrumental in shaping educational and 
policy initiatives against corruption at all operational and intellectual levels. In this 
context the Centre will be an integral part of the African universities’ planning 
and implementation of a Continental Good Governance Group operating under 
the newly-established African Research Universities Alliance (ARUA) (ACCERUS 
2017:4). The prioritisation of the unity of applied empirical research and its appli-
cation to policy initiatives aspires to be instrumental in the fight against corruption 
through opening new understanding and interpretation of the complexity of the 
material realities of the phenomenon.

One of the key scientific contributions of the Centre to South Africa, the 
African continent and internationally is the creation of a National Evidence–based 
Corruption Index, structured through international and national collaborations 
and path-breaking research, which aspires to be instrumental in ending the ex-
isting scattered discourse on issues that challenge the country’s development, 
including corruption. It will provide solutions with measurable impact and un-
doubtedly opens new avenues of empirical research endeavours. In this effort, the 
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Centre has over the years examined the strengths, weaknesses and challenges of 
the internationally quoted and widely accepted perception and evidence-based 
Indexes (Olken 2006:15 Søreide 2006:1–2; OPM, 2007:1–4; Treisman 2007:211–
213; Apaza 2009:139–143; Langbein and Knack 2010:360–365).

RECOMMENDATIONS

It is evident that corruption is a multi-faceted reality in South Africa. Thus, a multi-
pronged approach is proposed to address this scourge.

 ● Political will and tone at the top are successful preconditions for the fight 
against corruption.

 ● To restore a moral and ethical culture, it is recommended that compulsory 
ethics training is introduced at secondary phase of education. This type of 
training should be reinforced at tertiary level, since the concept of ‘ethics’ is 
cross-cutting and can be found in interdisciplinary, trans-disciplinary and mul-
tidisciplinary curricula. It is hoped that ethics awareness, reasoning and action 
will become a distinct feature of leadership competencies to meet formidable 
challenges.

 ● Trust plays a very tangible role in the effectiveness and efficiency of govern-
ment and serves as a driving force for a country’s economic development and 
stability. Hence, open government policies that concentrate on public partici-
pation and access to information can increase public trust. Moreover, public 
trust is an enabling factor to increase confidence for foreign investments.

 ● There is dire need to strengthen the judicial system (resource allocation, func-
tionality, accountability, efficiency and effectiveness, and training) to address 
the phenomenon not only legalistically, but holistically. It is imperative that the 
best, talented and right candidates at all echelons are suitable and appointable 
for their roles and responsibilities.

 ● Protection, security and financial compensation should be provided to 
whistle-blowers. By encouraging whistle blowing, we are promoting a trans-
parent and open administration which complements the foundations of Public 
Administration.

 ● Increasingly, there is the element of corrupt practices in many public procure-
ment processes which pose significant risks and are often manipulated for per-
sonal gain. In light thereof, there should a comprehensive evaluation of existing 
internal and external rules, policies and procedures. Access to information, 
particularly relating to evaluating bids, is critical to improve transparency.

 ● South Africa has a well-developed anti-corruption legal framework for curb-
ing corruption. Unfortunately, implementation and enforcement, thus far, has 
been somewhat unsuccessful and ineffective. The focus should also be on 
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improving substantially the impact and effectiveness of the law in serving as 
a deterrent.

 ● A complete database of convicted offenders (naming and shaming) should be 
activated and publicised in pamphlets, newspapers and radio advertisements; 
these actions should be aggressively intensified to expose wrong-doing and 
hold these criminals accountable for their actions.

 ● There should be rigorous re-enforcement of the existing Code of Conduct and/
or Code of Ethics in both the public and private sectors. The rationale for these 
codes are to promote exemplary behaviour and conduct which ultimately 
leads to a healthier environment and influences informed decision-making and 
right actions.

 ● Chapter 9 institutions (such as the Public Protector, Auditor-General, Human 
Rights Commission, and Electoral Commission) should remain independent be-
cause they are the cornerstones to sustain democracy and enhance democratic 
principles such as accountability, respect for the Rule of Law, and human rights. 
These institutions lay the foundation to realise good governance principles.

 ● Media and civil society organisations must continue with and intensify their 
campaigns against corruption in all societal spheres.

 ● Anti-corruption agencies must not become more powerful but more functional 
and there must be continuous communication, cooperation and coordination 
in fulfilling their duties and avoiding duplication.

These recommendations are a combination of short- and medium-term goals that 
can be described as instrumental in enhancing an ethical culture, strengthening 
trust and confidence in government, and giving renewed hope for direct and in-
direct foreign and local investment. These conditions are instrumental in leading 
to new paths to job creation, poverty alleviation and sustainable development, as 
envisaged in the National Development Plan.

CONCLUSION

South Africa’s first democratic Constitution is founded on the fulfilment of expec-
tations of all citizens for ethical, honest, transparent, fair and corruption free pub-
lic administration that will lead to effective utilisation of state resources towards 
economic and social development.

However, it has become clear that corruption has serious negative reper-
cussions for our country, as it retards development, perpetuates and increases 
poverty, causes inequitable income distribution, economic decline and lack of 
investment. Unethical and corrupt state practices on both the administrative and 
political levels are the antithesis of good governance, a crucial element in the 
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process of building citizens’ trust in government. Unethical, corrupt actions nega-
tively affect citizens’ trust, a sad reality in our country at this time.

The erosion of trust on the part of the South African citizenry is a reflection 
of a deeply and materially rooted belief that the whole spectrum of the country’s 
public sector is corrupt, unaccountable and captured by a large number of openly 
debated and other economic forces.

The existence of a comprehensive legislative and regulatory framework and 
reputable, efficient and successful state organs has been unable to boost trust and 
confidence in the state and its organs. It is a conundrum of major proportions that 
can only be solved through continuous participation of all citizens in the country 
at different sectors of South Africa’s political life.

All universities and educational institutions in general in South Africa, have 
a responsibility to play a key role in the fight against corruption. In this regard, 
innovative and path-breaking research and capacity building initiatives, including 
policy debates and proposals; serve as a significant means to promote a corrup-
tion-free society.
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INTRODUCTION

Transparency International (2014:2) indicated that the South African public sec-
tor lost R650 billion in the past 18 years through corruption. This translates to 
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ABSTRACT

The article highlights various corruption risk assessment and mitigation 
measures in the South African public service sector. First, various corrup-
tion risk assessment measures are discussed. Second, the article provides 
an overview of risk mitigation measures. This research methodology is 
qualitative and based on a desktop analysis in terms of a literature and 
documentary review. The research approach also included specific unob-
trusive research techniques such as concept analysis, historical analysis, 
documentary analysis and content analysis” to eliminate bias and promote 
conceptual and contextual analysis” (Auriacombe 2017).

Based on the executive fraud triangle, corruption risk is increasing due 
to three primary reasons: greed, pride, and entitlement. This requires the 
South African public service sector to have measures in place that focus, 
not only on social factors, but also on psychological factors; since greed 
can be caused by both social and psychological factors. The article found 
that various strategies could be used to combat corruption. These include 
education, training, promoting ethical leadership, preventing victimisation, 
monitoring unauthorised disclosure and promoting accountability.
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R36.9 billion per year, which equals 3.5% of the annual budget. In consideration 
of the 2016 budget, this is above the percentage of the Medium-term Expenditure 
Framework (MTEF) (which is R28 billion or 21.53%) (Transparency International 
2014:1; Gordhan 2016:11). Additionally, the Institute of Risk Management South 
Africa (IRMSA 2015:15) identified corruption as the top risk of the 10 risks that 
the South African public sector faces in its risk profile. Auditor-General Kimi 
Makwethu (2015) agrees that financial maladministration at national and pro-
vincial level continues to be an issue, with irregular expenditure amounting to 
R25.7 billion in 2015. These figures show that the existing corruption risk control 
measures are ineffective.

The primary aim of this article is to determine methods to assess corruption 
risk and to identify the challenges and solutions to overcome these risks. The ar-
ticle first conceptualises important terms such as corruption, risk and corruption 
risk. Second, the policy context and prominent stakeholders in mitigating corrup-
tion risk are discussed. Third, various models, reports and indices for assessing 
corruption risk are identified. Lastly, a descriptive overview of current challenges 
and solutions is provided.

CONCEPTUALISING CORRUPTION RISK IN SOUTH AFRICA

The term corruption originates from a Latin verb corruptus which means to break, 
but as a concept, it is a form of behaviour which departs from ethics, morality, 
tradition, law, and civic value (Dube 2011:8). The misuse of a public position or 
office for direct or indirect personal gain is the most popular way of referring to 
corruption in the public sector. Humphreys (1998:6) defined public services as 
those services which are mainly or completely funded by public taxation. On 
the other hand, the public sector is a collective term which denotes the public 
service, parastatals, statutory bodies, quasi-government institutions, local govern-
ment, and parallel organisations (Holtzhausen 2007:148). Before corruption risk 
can be understood, it is important to first define what risk entails. Risk relates to 
the possibility of a harmful future event (Joel and Nel 2018).

Corruption risk is a risk within the political system. Such corruption is a threat 
to society for several reasons. First, it distorts the economic and financial environ-
ment. Second, it reduces the efficiency of government and business by enabling 
people to assume positions of power through patronage rather than ability. Lastly, 
it introduces inherent instability into the political process (ICRG 2007).

Corruption can be conceptualised from different perspectives, both domesti-
cally and internationally, depending on the condition of the specific statecraft. 
The Department of Public Service and Administration (DPSA) (2003 in Dube 
2011:16) identified four perspectives of corruption in public service:
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 ● The moralist-normative perspective;
 ● The functionalist perspective;
 ● The public interest institutionalist perspective; and
 ● The political economy perspective.

The moralist-normative perspective considers corrupt acts as inherently wrong 
and harmful. The functionalist perspective regards corruption as part of society, 
and that it is impossible to remove or eliminate it. The public interest institutionalist 
perspective views public institutions as those which guide the corrupt behaviours 
of those in it. Lastly, the political economy perspective believes that corruption is 
the country’s strategy to accumulate wealth, as politics and economics cannot be 
separated from each other.

This article adopts the moralist-normative perspective, thus corruption is per-
ceived as harmful for the country. Advocate Thuli Madonsela (in Transparency 
International 2014:1) confirmed this by stating: “I would like to see South Africans 
recognising that corruption hurts; it eats away the soul of the nation…Also, I 
would like to get to a stage of realising that we all have a role to play in combating 
corruption; every time people act, they should ask themselves…Am I adding to 
the problem of corruption or am I helping solve it?”

POLICY CONTEXT FOR CORRUPTION RISK MITIGATION

South Africa has a relatively sophisticated and comprehensive regulatory frame-
work, which deals with transparency in procurement and financial management. 
Public accountability is important for a democratic state, thus South Africa has 
legislation that ensures that its public servants and political office-bearers are 
held accountable for their actions. This also contributes to transparency and 
openness of the country, in which the public is able to be informed and to 
request information; this is particularly underpinned by the Promotion of Access 
of Information Act (PAIA) 2 of 2000 and the Promotion of Administrative Justice 
Act (PAJA) 3 of 2000. Effective application of these laws positively contributes to 
the mitigation of the corruption risk. Legislation should stipulate how immoral, 
corrupt behaviour can be prohibited before it occurs. However, regardless of 
the existing policy measures in place, the country is still facing increasing levels 
of corruption risk.

The code of conduct, the PCCA Act 12 of 2004, the Protected Disclosure Act 
(PDA) 26 of 2000, and the POPI Act 4 of 2013 are typical mitigation measures 
that the South African public service views as contributors to its effective and 
efficient ways of achieving a corruption-free government.
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The Public Service Act of 1994 (Act 103 of 1994)

Auriacombe (2005:221) states that the Public Service Act 103 of 1994 is consid-
ered the most important of all legal provisions relevant to the behaviour of public 
officials. Section 21 of the Public Service Act of 1994 deals with misconduct on 
the part of public officials, and it is in this list that prosecution of public officials 
can take place through the following misconducts: negligence or indolence in the 
carrying out of their duties; contravening or failing to comply with any provision 
of this Act and misappropriating or making improper use of any property of the 
state under circumstances not amounting to an offence.

White Paper on Transforming Public Service Delivery of 1997

The White Paper on Transforming Public Service Delivery (WPTPS) of 1997 com-
monly referred to as the Batho Pele White Paper provides a policy framework 
and a practical implementation strategy for the transformation of public service 
delivery. Batho Pele also provides a framework for government to establish codes 
of conduct in line with the WPTPS.

Dyer (1971:26) described a code of conduct as a set of rules for behaviour 
prescribed by a higher authority to a specific homogenous group of employees. A 
code of conduct should have at least the following characteristics (Van der Waldt 
& Helmbold 1995:167): promoting public trust in the integrity of public sector 
managers, providing guidelines to public sector managers in their conduct, and 
encouraging responsible behaviour among public sector officials and their adher-
ence thereto. Basically, the purpose of a code of conduct is to ensure account-
ability in terms of values and systems and agreed values within such a system. 
Corruption and fraud thrive in an environment that is devoid of ethics and morals. 
Hence, the aim of a code of conduct is therefore to create an environment that is 
rich in morals and ethical values and behaviour.

A code of conduct provides guidelines for the South African public sector to 
ensure loyalty; sanctioning bad and rewarding good behaviour; promoting high 
standards of service delivery, integrity, confidence of the public, and acceptance 
of accountability and responsibility; and all other positive attributes contributing 
to sound ethical standards (Hanekom 1982:162; Mbatha 2005:64).

Moreover, a compliance audit of this strategy was undertaken in 2007 in all 
government departments, of which compliance with codes of conduct was one 
of the 28 elements tested in the survey (DPSA 2008:6). The findings of the audit 
were that 60% of the 28 elements displayed non-compliance, whereof 4% was 
for non-compliance with codes of conduct in the public sector. Codes of conduct 
are not adhered to; perhaps it is due to vague stipulations or complexity which 
makes it difficult to understand them (DPSA 2008:6).
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The Prevention and Combating of Corrupt 
Activities Act 12 of 2004

The PCCA Act 12 of 2004 replaced the Corruption Act of 1992 (Holtzhausen 
2007:88). The PCCA makes provision for the enhancement of measures aimed 
at preventing and combating corruption, and activities of its discourse. The Act 
defines acts that can be regarded as particularly corrupt activities or conforming 
to corruption (Dube 2011:9).

The PCCA Act stipulates the procedure on how to report incidents committed 
by, for instance, public servants. A further specification is that certain persons in 
positions of authority must report certain corrupt transactions. In consideration of 
the main aim of the PCCA, it is surprising that it has no direct successful case law 
(Holtzhausen 2007:88). In 2007, government officials at the provincial level were 
asked if they were aware of the PCCA and its mandate; only 52% of the respondents 
responded positively, and these were only respondents from the Gauteng province 
(DPSA 2008:17). What is more depressing is that the same survey was conducted 
with officials at the KwaZulu-Natal provincial level, and only 38% of these officials 
knew about the PCCA. This shows that ways of explaining and raising awareness 
are limited to individuals at different government departments (DPSA 2008:17). 
Raising awareness effectively makes officials understand and apply legislation.

The Protected Disclosures Act 26 of 2000

The Protected Disclosures Act is also known as the Whistle-Blowing Act. 
Authors such as Holtzhausen (2007:101) describe whistle-blowing as disclosing 
information regarding the organisation’s unethical, illegitimate, or unacceptable 
practices, particularly by those who are in power. Whistle-blowing can be done 
by current or former employees of the organisation. Similar to Holtzhausen’s 
explanation of what whistle-blowing is, Malunga (2015:6) asserts that it is “the 
disclosure by an employee of confidential information relating to some danger, 
fraud or other illegal or unethical conduct connected with the workplace, be that 
of the employer or of his fellow employees”.

Moreover, the National Development Plan (NDP) 2030 (2012:117) emphasises 
that corruption is normally known to be a serious risk to society, the rule of law 
and stability. Corruption in the national public sector hinders the equal distribu-
tion of resources, such as social, economic, and political, as it weakens the core 
principles and institutions of democracy, making the development of humans, 
which is an international human right, more complex. Regardless of the enormous 
regulatory and legislative framework in place, it seems more complex to deter-
mine how effective corruption risk mitigation measures are, as unethical practices 
are conducted in secrecy.
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Holtzhausen (2007:39) states that the effectiveness of this Act lies in the es-
tablishment of procedures in terms of disclosing information regarding the organ-
isation’s unethical, illegitimate, or unacceptable practices, particularly by those 
who are in power. The Act provides for the protection of employees who disclose 
information on the unethical practices witnessed or that they have knowledge of.

The above-mentioned policies are not an exhaustive list, other key leg-
islation include the Financial Intelligence Centre Act, PAJA and the PCCA 
(Sangweni 2005).

A strong institutional structure to enforce policies includes among others the 
Public Protector, the National Prosecuting Authority, the Special Investigating 
Unit, the Public Service Commission, the Financial Intelligence Centre and the 
Auditor-General (Sangweni 2005). The most prominent institutions will be dis-
cussed in the next section.

STAKEHOLDERS RESPONSIBLE FOR THE 
PREVENTION AND MANAGEMENT OF CORRUPTION 
IN THE SOUTH AFRICAN PUBLIC SECTOR

There are several individuals, and even organisations which are mainly available 
to combat and prevent corruption in the South African public sector. For the pur-
pose of this research essay, the representation of these individuals and organisa-
tions will be referred to as the stakeholders responsible for the prevention and 
management of corruption in the South African public sector.

Office of the Public Protector

The Office of the Public Protector was established under Chapter 9 of the 
Constitution of 1996 with the operational requirements stipulated by the Public 
Protector Act 23 of 1994. The Public Protector functions independently from 
government and all political parties and is appointed by Parliament. The Public 
Protector receives complaints from aggrieved persons against government, gov-
ernment officials, government departments and government agencies and may 
explore these matters, make recommendations on corrective action and report to 
Parliament (Bauer 2002:170).

Auditor-General

The post of the Auditor-General was created in terms of Section 188(1) of the 
Constitution of 1996. The functions of the Auditor-General are to ascertain, investi-
gate and audit all accounts and financial statements of all departments of the national, 
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provincial and local spheres of government as well as any statutory body or any 
other institution financed entirely or partly by public funds (Holtzhausen 2007:43).

Public Service Commission

The Constitution mandates the Public Service Commission to promote sound values 
and principles applicable to public administrations and to focus specifically on pro-
fessional ethics. The Public Service Commission seeks to play a developmental role 
by ensuring that its programmes support government initiatives (Sangweni 2005:5). 
In the State of the Public Service Report (2006:6), it is reported that the public ser-
vice has demonstrated the ability to promote and implement ethical frameworks. 
The ethical framework is further strengthened by the active participation of the pri-
vate sector and civil society. The public service is currently working on a National 
Anti-Corruption Programme adopted by the National Anti-Corruption Forum.

National Prosecuting Authority

The National Prosecution Authority (NPA) was established to prosecute the ac-
cused, and ensure that relevant punishment is meted out to the relevant member 
(Holtzhausen 2007:86). The NPA’s mandate is to prosecute all offences in the 
lower courts to the high courts of this country (Department of Public Service and 
Administration 2008:16). According to the DPSA (2008:17), towards the end of 
2005, 754 corruption-related charges were outstanding. This somehow shows 
that there is ineffectiveness in the execution of the mandate of the NPA in finalis-
ing cases, specifically, corruption cases.

The role of the media as a watchdog in society

Cloete and Mokgoro (1995:26) assert that through media, accountability can be 
encouraged as such a platform alerts the public to misconduct and corruption. 
The media acts as a watchdog against unethical acts conducted by both political 
and administrative officials. Media reporting in South Africa is both print and elec-
tronic, as this reaches most of South African society. Chapter 2 of the Constitution 
of 1996, with specific reference to the South African Bill of Rights stipulates that 
there should be “freedom of the press and other media”. It stipulates that those 
who make use of this right have the responsibility to ensure that there is no war 
propaganda, hate speech, and/or the aggravation of violence.

Investigative journalists are entrusted with the task of ensuring that reporting is of 
profound, honest, and accurate standards. An illustration of this is the role that media 
played, through its investigative journalists, in the Travelgate case, where unethical 
and unacceptable activities were conducted by various public officials. The media 
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contributes to the deterrence of the public officials that were involved; and raises 
awareness in society on the issue of accountability and ethical behaviour.

In 2006, Minister Fraser-Moleketi (2006) clearly asserted that it is crucial for 
individuals to be alert to their involvement in the trials of the media, thus constitu-
tional implications should be in place for the speculations to be seen as binding.

According to the DPSA (2008:13), 1 807 media reports were based on corrup-
tion in 2007; 114 of the 1 807 reports were cases of corruption at provincial level, 
and 49 of the reports were within the SAPS (law enforcers).

Protection of Private Information Act 4 of 2013

The POPI Act aims to enforce the constitutional right to privacy through the pro-
tection of the personal information of the responsible parties (POPI Act 2013:5). 
Chapter 3, Part I of the POPI Act gives specific stipulations on accountability, 
stating that the clear implication of accountability is that the responsible party 
remains accountable for the processing of information, regardless of it having 
passed that personal information to a third party to process the personal informa-
tion. This means that no information can be given out without any direct consent 
from the responsible person. However, compliance with this Act is difficult as it 
requires definition of personal data, and enforcing sound methods to safeguard 
the data (Heyink 2013:5). On the other hand, non-compliance with this Act can 
be even more difficult to deal with, as section 107 of the POPI Act stipulates that 
a punishment through a fine of up to R1 million or a maximum of 12 months’ 
imprisonment could be imposed on the responsible party.

International conventions for combating 
corruption in the public sector

The establishment of different international conventions also inform policy devel-
opment in the local context. The establishment of the United Nations Convention 
Against Corruption (UNCAC) is a global convention portraying great essence to 
core values, rule of law, integrity, transparency, and accountability. The conven-
tion aims to promote and add value to international cooperation, for example, the 
Southern African Development Community (SADC); in which these conventions 
also primarily aim to mitigate corruption and public management of public affairs 
and public resources.

The SADC adopted a protocol against corruption. The SADC protocol against 
corruption exists due to the rising extent of corruption, especially in southern 
Africa (Adamolekun, Kulemeka and Laleye 1997:213). During 1999–2002 South 
Africa witnessed the first investigations on the Arms Deal which also influenced 
the rise of interest in combating corruption.
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ASSESSING CORRUPTION RISK

There are a number of indices to measure and assess corruption risk. This section 
provides an outline of a number of prominent reports and indices to assess cor-
ruption risk.

Risk report of the Institute of Risk Management South Africa

IRMSA annually produces a country risk report, outlining the major risks faced by 
South Africa. IRMSA is an amalgamation of two organisations which focus on fa-
cilitating effective risk management, namely the South African Risk and Insurance 
Management Institute (SRIMI) and the Society of Risk Managers (SRM). IRMSA 
focuses on the communication on current risk concerns, provides a credible 
platform enabling practitioners to engage on issues relating to risk management 
(IRMSA 2016a).

IRMSA does not focus only on effectively managing risk but also on the 
recognition of the positive contribution from individuals or risk experts and or-
ganisations that have worked extensively in managing risk. This is done through 
annual risk management awards. The awards programme was implemented as 

Figure 1: 2017 Top ten risks in South Africa

Source: (IRMSA (2017)
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a common courtesy of acknowledging, encouraging, and celebrating the excel-
lence of phenomenal risk management.

Figure 1 indicates the top 10 risks in South Africa according to their likeli-
hood and consequences they have for the South African public service (IRMSA 
2017).

Rose-Ackerman (1999:176) believes that corruption creates economic inef-
ficiencies and inequalities. Inequalities caused by corrupt individuals, both 
at the administrative and political level, will most likely lead to economic 
inefficiencies.

The corruption risk in South Africa has slightly decreased between the 2015 
and 2016 financial years. The corruption risk, as mentioned above, was ranked 
first in both categories of risk according to likelihood and consequence. However, 
at the beginning of 2016, it was noted as the second highest risk the country 
faces in terms of the likelihood that it will transpire and the consequence of the 
risk (IRMSA 2016b:5). The IRMSA 2017 report revealed that the increasing cor-
ruption in the country was once again the leading risk in the country’s top 10 
risk profile (IRMSA 2017:3). Furthermore, the mitigation of corruption risk is one 
of the fundamental focuses of the NDP, which mainly aims to have a better and 
well-governed South Africa by the year 2030.

The International Country Risk Guide: 
A South African perspective

The International Country Risk Guide (ICRG) was established in 1980. It uses 22 
variables under three sub-categories of risk: political, financial, and economic 
risk (Howell 2002:11). The index is divided into two types of risks, namely fi-
nancial and economic risks, which both assess corruption risk out of 100 points, 
with 50 points each. Consequently, when this index is implemented in South 
Africa, to assess corruption, a rating of between 80 to 100 points would mean 
that South Africa has very low risk. On the other hand, a rating between zero 
and 49 points would mean that this country has a very high corruption risk 
(Howell 2002:13).

The ICRG index is based on political, economic, and financial indicators. Risk 
identification takes place first, whereby all data on political and financial informa-
tion is considered to identify any forms of corruption. The index is composed 
of 22 risk components, deducing a risk rating for each risk category (economic, 
financial, and political) (Howell 2002:13).

This index does not only focus on the corruption risk, but also on other risks 
which might be drivers of corruption in the South African national public sector. 
For instance, socio-economic conditions can motivate public servants and politi-
cians participating in corruption.
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The Corruption Perception Index

The Corruption Perception Index (CPI) was developed by Transparency 
International. According to Thompson and Shah (2005:1), this index ranks coun-
tries on a scale of zero to 10, whereby the lower the score on the scale a country 
gets, the higher their corruption level. For instance, if South Africa is ranked at 
zero, it has a high level of corruption.

The CPI rating indicators change on an annual basis, and also the country level 
participation in this index has improved from 1995, the year of establishment, 
to 2003, when the last country actually signed up for participation. A total of 
41 countries participated in 1995, and a huge increase was witnessed in 2003, 
when 133 countries had finalised their official participation (Thompson and Shah 
2005:4). However, the increase could be due to the effectiveness of the indicator, 
which encouraged the countries to be willing to participate. The CPI relies on 
multiple expert reviews (Thompson and Shah 2005:4).

CPI uses a formula for the calculation of corruption as surveys are conducted 
and when experts are required to do their duty of weighing corruption in South 
Africa. According to Transparency International (2014:3), the following for-
mula is relevant and used to calculate the standardisation of corruption: CPI= 
Whereby N, is the number of different corruption rating sources for a country at 
concern (reference to this essay, South Africa), and is the sum of the scores or 
rating sources, whilst S is the standardised sources. CPI 2014 depicts that South 
Africa is at 4.4 out of 10 (Institute of Risk Management South Africa 2015:16).

The African Peer-Review Mechanism

The New Partnership for Africa’s Development (NEPAD) established a compara-
tive index which is the African Peer-Review Mechanism (APRM). According to 
Bing-Pappoe (2010:59), the APRM is a pillar of NEPAD with much consideration 
of the stipulation of the Millennium Development Goals – which are now replaced 
with the Sustainable Development Goals (SDGs) which consist of the following 
goals: The APRM reviews African states in terms of good governance and ‘clean’ 
operations, also recommendations are provided for improved governance. All the 
information that is found in a particular country is published in their database and 
accessible to the public.

Executive fraud triangle

The executive fraud triangle is useful to assess corruption risk from a moralist 
normative perspective. Downing (2015:1) asserts that corruption risk is increasing 
due to three primary causes, namely greed, pride, and entitlement; as illustrated 
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in Figure 2. Downing (2015:1) explains that greed is when public servants want 
to use their position and related authority to obtain money, title, and service. For 
example, a public servant negotiates blatant fraud with a service entity to falsify 
financial records for both the service provider and the public servant to benefit 
unfairly and unethically (Downing 2015:1). Second, pride is something that is 
within a person and cannot easily be measured. This is when public servants par-
ticipate in corruption because they think they are better, smarter, superior to, and 
more skilled than others. Entitlement is when executive fraud takes place because 
public executives and officials believe that they must have money, a gorgeous 
assistant, a corner office with double air conditioners, and acknowledgement of 
all the achievements attained by the public institution (Dowing 2015:1).

Wells (1997 in Makhooane 2011:27) explains that the above-mentioned causes 
are based on rationalisation and pressure. Rationalisation, as stated by Wells 
(1997 in Makhooane 2011:29) is based on the issue of reasoning that an act is just 
because it satisfies personal needs. This could be a crime with intent, meaning 
that someone is already aware of their actions and the consequences. On the 
other hand, pressure, which could be psychological and physical at some point 
and cannot be overlooked as it is in every human; is also a contributing factor to 
greed, entitlement, and pride. Public servants contribute to the corruption risk 
due to their personal failures, such as when they cannot meet their basic demands 

Figure 2: The Executive Fraud Triangle

Source: (Downing 2015:1)

Pride Entitlement

Greed

SELF is supreme, 
so ... 

 

“I want ...”
Money, title, position,  

authority, perks,  
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“I am ...”
Better, smarter, more  

skilled, superior,  
above, etc.

“I deserve ...”
Money, title, position, 

authority, perks, 
service, etc.
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and responsibilities, most probably due to non-competitive income and benefits. 
This reason does not only contribute to the rise in the corruption risk, but also to 
other issues comprising state failure, such as protests and organised crime.

THE POSSIBLE STRATEGIES FOR THE PREVENTION 
AND MANAGEMENT OF CORRUPTION IN 
THE SOUTH AFRICAN PUBLIC SECTOR

Various strategies could be used to combat corruption. These include education, 
training, promoting ethical leadership, preventing victimisation, monitoring the 
unauthorised disclosure and promoting accountability.

Ethics education and training in public administration

According to Louw (1998:70), in-service training in ethical standards and norms 
must be provided to public officials if ethical behaviour is expected of such public 
officials. Clapper (1999:382) states that a professional ethics paradigm must be 
followed in teaching ethics in the public sector, with a view to avoiding abstract 
philosophical literature, the social sciences and other currents of thought that 
have been developed through centuries of sustained inquiry. Case studies that 
do not facilitate the learning of principles underlying various situations should be 
avoided. The principles should rather be taught in a practical manner and focus 
on public sector ethical issues such as accountability and the place of politics 
in public administration. The National Anti-corruption Programme (NAP) aims to 
promote ethical practices in all sectors and activities through awareness and train-
ing programmes (Fraser-Moleketi 2006:56).

Promoting ethical leadership

Ethical leadership is the most important determinant of ethical conduct in the 
public sector. Managers at all levels are influential in setting the ethical tone of the 
organisation. Senior managers, apart from setting an excellent example in terms 
of their personal ethical conduct, should communicate their ethical expectations 
throughout the organisation. The managers should also be held accountable for 
their performance in doing so (Kernaghan 1996:17).

Preventing victimisation

A deviation from the ethical values of fairness and reasonableness expected of 
public officials can also be manifested by victimisation. Victimisation can be 
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defined as deceiving, cheating or committing fraud, or acting unfairly and unjustly 
(Hanekom and Thornhill 1983:109). Victimisation could take place through, for 
instance, a traffic official checking the roadworthiness of a vehicle, the passport 
control officer checking a passport and the policeman enforcing the law for the 
illegal selling of goods such as pirated compact disks. Public officials should 
act ethically and within the law (i.e. an Act passed in accordance with the 
Constitution). They should also act fairly and reasonably, promoting the public 
interest, and there should be checks and balances to limit the authority of public 
officials, since too much authority and discretion could lead to an abuse of power.

Monitoring the unauthorised disclosure 
of confidential information

According to Kunaka and Matsheza (2001:69), it often happens that important in-
formation is not made accessible because it is confidential. Official information (e.g. 
pending tax increases, rezoning of land, retrenchment of staff) is often of such a 
sensitive nature that disclosing it could lead to chaos, corrupt practices or, for some 
individuals, inappropriate financial gains. Leaking such confidential information or us-
ing such information for personal gain would be an unethical action. However, the 
protection of certain information sometimes makes it challenging to blow the whistle 
as it might be perceived that information that was disclosed is confidential or sensitive.

Challenges in mitigating corruption risk

According to Madonsela (2010 in Clean Foundation 2010:44), the major chal-
lenge in combating corruption at national level of government is due to the failure 
to distinguish between ‘public’ and ‘private’. Consequently, this results in political 
heads of departments (Ministers), top executive members, and administrative offi-
cials using public resources for private gain. Generally, the challenge in combating 
and preventing corruption is that the perpetrators are exactly the same people 
who have to fight corruption. This general challenge, gives advantage to the per-
petrators to be innovative and constantly think ahead of the measures proposed 
and implemented to combat corruption. The three most common challenges in 
combating corruption are: the lack of political commitment; the lack of effective-
ness in the justice system; and procedural complexity.

CONCLUSION

Corruption as a phenomenon in the national public sector is a serious challenge 
on its own. Subsequently, this would mean that even to combat and prevent 
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corruption will not be easy. Considering all the conventions, policies, legislative 
frameworks, and stakeholders discussed in this article, still, combating and pre-
venting corruption in the South African national public sector is a challenge.

Corruption risk is an issue that hinders the development of the country. It is 
also clearly not a risk that the country is unaware of, given the level of contribu-
tions that South Africa has made towards mitigating it. However, the effectiveness 
of the risk mitigation measures, which were outlined in this article, are not suffi-
cient to mitigate the risk that the South African public service faces, as corruption 
is increasing in the country.

NOTE

* The article is partly based on the following Honours Research Essay: Mkhize, N. 2015. Remedies 
for corruption in the South African public service; completed under the supervision of Dr D Nel.
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INTRODUCTION

The article contextualises and conceptualises environmental, cultural, social, 
economic growth and development perspectives of sustainable development. 

ABSTRACT

The article aims to highlight the nature, content and scope of sustainable 
development as it relates to developing countries and sub-Saharan Africa in 
particular. Sustainable development initiatives encompass specific aspects 
of environmental and economic development, agriculture and nutrition 
security, energy, health and water and sanitation perspectives. Various en-
vironmental activists, protection movements and captains of industry and 
commerce have labeled all sorts of activity they do as conforming to the 
mantra of sustainable development. Oil prospecting companies in the oil 
rich Niger Delta region of the country have all labeled their oil exploration 
and drilling as conforming to the principle of sustainable development. This 
article aims to unpack some of the contradictions embedded in the con-
cept of sustainable development and shed light on this multi-disciplinary 
and multifaceted concept that has been used across disciplines and political 
boundaries, specifically as it relates to sub-Saharan Africa. The methodol-
ogy entails a desktop analysis of literature and official documents to con-
ceptualise the area of investigation. The methodological approach included 
specific dimensions of unobtrusive research techniques. In general, unob-
trusive research techniques study social behaviour “to eliminate bias and 
promote conceptual and contextual analysis” (Auriacombe 2016).

A Critical Review of the Concept of 
Sustainable Development and its 
Relevance to Sub-Saharan Africa

D Ukwandu
School of Public Management, Governance and Public Policy

University of Johannesburg
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Growing populations and rapid economic growth significantly increased the 
demands for natural resources and infrastructure. This means that in the pur-
suit of economic growth and development, policies to protect and care for the 
environment should be put in place to help in this area. It is vital that national 
governments find innovative ways of navigating this contradiction. Governments, 
however, are also responsible for economic prosperity, the general welfare of the 
population and general socio-economic development.

The concept of sustainable development has framed and influenced international 
debates regarding environmental and development policymaking for years. The con-
cept gained global prominence and attention through the report of the Brundtland 
Commission in 1987, and more attention was drawn to it when world leaders for-
mally endorsed it as a policy objective at the Rio Summit. It has been absorbed into 
the conceptual lexicon of international organisations such as the World Bank and 
the OECD, accorded its own global secretariat in the form of the UN Commission 
on Sustainable Development (CSD), and achieved near-constitutional status in the 
European Union through its incorporation into the Maastricht and Amsterdam trea-
ties. Internationally, political leaders, captains of industry, business leaders and public 
administrators now routinely justify politics, projects and initiatives in terms of the 
contribution they make towards sustainable development. Sustainable development 
has become something with which practically everyone wants to be identified with. 
This led to it being referred to as ‘motherhood and apple pie’ (Beckerman 1994). 
This article analyses the concept of sustainable development and questions its fea-
sibility in our contemporary world, where unfettered economic growth is the norm.

Sustainable development is a very complex concept, because its language and 
definitions contradict each other, depending on the ideological perspectives of 
the author or groups advocating it (Ukwandu 2015). Furthermore, many defini-
tions of this concept have been proposed, and they have quite different connota-
tions (Ukwandu 2009:58). In this regard, sustainable development has been con-
ceived as ‘vision expression’ (Lee 1993:45), ‘value change’ (Clark 1989:67; Farrel 
1999:78), ‘moral development’ (Rolston 1994:678), ‘social reorganisation’ (Gore 
1992:90), and a ‘transformational process’ (Viederman 1994:64) towards a de-
sired future or better world. Some of the vocal critics of sustainable development, 
such as Beckerman (1994:567), have even referred to sustainable development as 
‘motherhood and apple pie’.

There are those who believe that because the adjective ‘sustainable’ in the term 
sustainable development is open to different interpretations, it has enabled all sorts 
of people from different ideological and even political schools of thought to use the 
word in any way they deem fit (Pezzoli 1997:550). This was explained by O’Connor 
and Matinez-Allier (1998:152) as follows: “Sustainability can be used to mean almost 
anything one wants it to mean: The earliest meaning of sustain is to “support” “up-
hold the course of” or “keep into being”. What corporate chief, treasury minister, 
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or international civil servant would not embrace this meaning? Another meaning is 
“to provide with food and drink, or the necessities of life”. What underpaid urban 
worker or landless peasant would not accept this meaning? Still another definition is 
“to endure without giving way or yielding”. What small farmer or entrepreneur does 
not resist “yielding” to the expansionary impulses of big capital and the state, and 
thereby take pride in “enduring”? (O’Connor and Martinez-Allier 1998:152).

Despite a general acceptance that sustainable development calls for a conver-
gence between the three pillars of economic development, social equity and en-
vironmental protection, the concept remains elusive (Ukwandu 2015:134). Since 
the Brundtland Report and the Rio Summit, governments and organisations have 
embraced sustainable development as a desirable goal and developed metrics 
for sustainable development, but implementation has proven difficult. Matthews 
and Hamill (2009:1119) noted that the main problem since the Rio Summit has 
been “in designing the move from theory to practice. Here the tenacious grip 
of technological, political and other constraints becomes clear”. The concept of 
sustainable development achieved global prominence and popularity with the 
publication of Our Common Future, a report compiled by the World Commission 
on Environment and Development (WCED) in 1987. Known in the global devel-
opment and media circles as the Brundtland Report, Our Common Future includ-
ed the “classic” definition of sustainable development, which reads as follows: 
“development which meets the needs of the present without compromising the 
ability of future generations to meet their own needs” (WCED 1987:43).

The methodology and data analysis involves a critical and unbiased review of 
existing literature on the subject. This will involve content analysis. There would 
be conceptual and contextual analysis of the subject matter in order to arrive at a 
meaningful conclusion. This will involve a desktop analysis of recent and old data 
and official documents on the subject of sustainable development in the Niger-
Delta region of Nigeria. Concisely, the analysis will be a critical review, critique 
and analysis of existing literature.

CONCEPTUALISING SUSTAINABLE DEVELOPMENT

Before the author discusses the fundamental flaws inherent to the concept of 
sustainable development, it is vital, for the sake of clarity, to establish a good un-
derstanding of the meaning of sustainable development. This will enable students, 
researchers and policymakers to have a clear understanding of the concept. 
Over the past few decades, various definitions of sustainable development have 
emerged, and only some have been genuine attempts to establish an intellectually 
rigorous and operational sustainable development concept. The aim here is to 
explore a number of definitions. In a definition provided by the WCED (1987:43), 
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they concluded that “Sustainable development is a development that meets the 
needs of the present, without compromising the ability of future generations to 
meet their own needs” (WCED 1987:43). They also elaborated that: “Sustainable 
development is a process of change in which the exploitation of natural resourc-
es, the direction of investments, the orientation of technological development, 
and institutional change are all in harmony and enhance the current and future 
potential to meet needs and aspirations” (WCED 1987:46).

There is little consensus among experts, politicians, researchers and policy-
makers regarding an accepted meaning and definition of sustainable develop-
ment. Nevertheless, some definitions encapsulate the inclusive nature and mean-
ing of sustainable development. These definitions are listed below:

 ● Sustainable development involves “…a pattern of social and structural eco-
nomic transformations which optimizes the economic and other social bene-
fits available in the present, without jeopardizing the likely potential for similar 
benefits in the future. A primary goal of sustainable development is to achieve 
a reasonable and equitably distributed level of economic well-being, which 
can be perpetuated continually for many human generations” (Goodland and 
Ledec 1987:35–36).

 ● Sustainable development involves “…satisfying the multiple criteria of sustain-
able growth, poverty alleviation, and sound environmental management” 
(World Bank 1987:10).

 ● Sustainable development is “…development that is likely to achieve lasting 
satisfaction of human needs and improvement in the quality of life” (Allen 
1980:23).

 ● Sustainable development involves “…learning how long-term and large scale 
interactions between environment and development can be better managed 
to increase the prospects for ecologically sustainably improvements in human 
well-being” (Clark and Munn 1986:5).

 ● Sustainable development is development that maintains the highest rate of 
economic growth fuelling inflation (OECD 2001b:63).

 ● Sustainable development is “a dynamic concept taking into consideration the 
expanding needs of a growing world population, implying by this a steady rate 
of growth” (Sachs 1999:18).

 ● Sustainable development requires “... a sustainable growth in the rate of in-
crease in economic activity” (Daly 1991a:10).

SUSTAINABLE DEVELOPMENT IN AFRICA: A CRITIQUE

Evidence abounds in the literature that over the last few decades, one of the 
most fashionable concepts in the environmental discourse has been ‘sustainable 
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development’ (Beckerman 1992:78; 1994:90). It has indeed become a band-
wagon, spawning a vast amount of literature and strengthening the arms of em-
pire builders in many research institutions, universities, national and international 
bureaucracies, and statistical offices. In this regard, one can support the validity 
of Ruttan’s (1994:87) theory of ‘establishment appropriation’. For example, this is 
because almost all the oil companies in the Niger Delta region of Nigeria, which 
build ‘huts’ in the name of schools and bribe local chiefs in the village, insist that 
they are engaged in the sustainable development of the community. This sham is 
occurring under the guise of sustainable development, while irreversible damage 
is being done to the fragile ecosystem of the Niger Delta, and the drilling of oil is 
polluting the local water supply. Environmental pressure groups present the con-
cept of sustainable development as an important new contribution to the envi-
ronmental debate, and as an alternative school of thought to combat the growing 
globalisation of trade and investment, which is bankrupting the lives of millions in 
developed and developing countries (Ukwandu 2015:123).

In its original purpose, the idea of sustainable development brings new dis-
cernment to the ways in which concern for the environment and the interests of 
future generations should be taken into account in policy analysis, formulation 
and implementation (Ukwandu 2015:123). Indeed, it is this growing awareness 
among those who are genuinely interested in protecting the environment, and 
those who are destroying the environment, that has led to sustainable develop-
ment attracting so much criticism from some quarters (Ukwandu 2009:78). The 
idea of sustainable development is a double-edged sword, it cuts both ways. 
Consequently, development practitioners are hesitant whenever businesses or 
governments mention the term ‘sustainable development’, which they believe has 
been appropriated and abused by many people (Ruttan 1994:67).

Two distinguished authorities in this field were very vocal in their opposition, 
namely Dasputa and Maler (1990:890), who pointed out that “most writings 
on sustainable development proceed to get things hopelessly wrong”. The two 
authors opined that it would be difficult to find another field of research in the 
social sciences that has displayed such intellectual regress (Dasputa and Maler 
1990:56). The work entitled Caring for the Earth: A Strategy for Sustainable Living 
was published in 1991. It defined sustainable development as “improving the 
quality of human life while living within the carrying capacity of supporting eco-
systems”. The ideas that it embraced stimulated a lot of debate (Robinson 1993a).

Robinson (1993a:59) denigrated the document in particular for its “purely utili-
tarian perspective”, as well as the fact that it presents development and conserva-
tion as parts of a single process. In responding to Robinson, Holdgate and Munro 
(cited in Willers 1994:1147) defended the fundamental issues of its policy, saying 
that the documents have “a political purpose that seeks to relate the primary ob-
jective that it espouses to the aspirations of the widest possible audience”. Those 
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who were part of the committee later admitted that they intended to shape and 
influence those who shape policy and make decisions that affect the course of 
development and environmental conditions (cited in Willers 1994:1147). This fur-
ther validates Ruttan’s (1994) theory of ‘establishment appropriation’, as explained 
earlier in the article.

Willers (1994:1150) maintained that sustainable development is a code for 
perpetual growth, and clarified this by quoting a passage from Our Common 
Future: “the international economy must speed up world growth, while respect-
ing environment constraints”. A five to tenfold increase in manufacturing output 
will be needed, and efforts to save particular species will be possible for only a 
relative few of the more spectacular and important ones (Willers 1994:1155). His 
views were reinforced in the 1991 Trilateral Commission report entitled ‘Beyond 
Interdependence’ (McNeill et al. 1991:56).

In a chapter entitled ‘The growth imperative and sustainable development’, 
McNeill et al. (1991:57) wrote the following: “The needs of 5 billion people with 
5 billion more to come in the next five decades requires large appropriations of 
natural resources and the most basic aspirations for material consumption, liveli-
hood, and health require even more” ( McNeil et al. 1991:58). The maxim of 
sustainable development is not ‘limits to growth’, it is the ‘growth of limits’. Willers 
(1994:1148), was of the view that the concept of sustainable development has 
been force-fed to the international community by the global corporate-political-
media network, which is paving the way for the new world order. They have 
captured the public imagination and consciousness, as the idea comes to us in 
every form of print and electronic media on a daily basis. It is mollified in such 
a soothing way that to rebut it is to seem disloyal, especially when continued 
growth and development are packaged and presented as being compatible with 
respecting environmental constraints (Willers 1994:1155).

One salient point that should be emphasised is that the chief proponents of 
this concept conveniently ignore the fact that the developed world has long since 
lived beyond sustainability. It must be stated that it is wrong for developing re-
gions of the world, such as sub-Saharan Africa, to emulate the overconsumption 
and crass materialism of the developed countries. It is equally wrong to expect 
developing countries to put a halt to their quest for economic growth and devel-
opment, in order to preserve the environment. This is because of the high level 
of poverty and underdevelopment characterising the average lives of people in 
developing countries. If there is an effort towards sustainability, it should start with 
the developed countries of the world (Mills 1985:67).

Mills (1985) corroborated the position of Willers (1994:1150) by positing that 
sustainable development, according to the existing model practised in devel-
oped countries, guarantees the continued decay of ecosystems and loss of bio-
diversity (Mills 1985:67). This model of sustainable development overlooks the 
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exploitation of natural resources and rampant economic growth that independent 
scientists warned against in the middle of the century (Willers 1994:1150). Potter 
(1988:715) was of the view that the human species is to planet Earth what cancer 
is to the human body.

However, Constanza and Daly (1992:56) have a different understanding of sus-
tainable development: “We differentiate the concepts of growth (material increase 
in size) and development (improvement in organization without size change)” 
(Constanza and Daly 1992:75). Nevertheless, their opinion had little influence 
on the wider use, understanding and direction of the concept of sustainable de-
velopment, despite the fact that their insight should be the dominant view in this 
regard, especially in developing regions of the world such as sub-Saharan Africa. 
What the poor in sub-Saharan Africa really need are the necessities of life, such 
as good homes with adequate sanitation and health, rather than bogus statistics 
being branded around the region by institutions of global governance, such as the 
World Bank and the International Monetary Fund (IMF).

Willers (1994:1155) declared that sustainable development is one of the most 
stealthy and manipulative ideas to appear in decades. He added that because 
the multifaceted global offensive to sell it is essentially unopposed; the public, to 
some extent, perceives it as a principle and truism (Willers 1994:1155). He was 
of the view that this perception should be overturned. This is because the idea 
of uninterrupted economic growth and exploitation of natural resources has fla-
grantly exceeded the bounds of reasonableness. The researcher insisted that this 
constant exploitation of natural resources, especially in the developed countries 
of the world, is the progenitor to many of the environmental and social ills that 
damage the earth (Willers 1994:1155).

One of the key weaknesses of the arguments for the enthronement of sustain-
able development is not necessarily the absence of growth, but the lack of equity 
in the sharing of resources available to countries. In an unequal and divided so-
ciety such as South Africa, it should be noted that equity and justice need to be 
considered when polices are formulated and implemented (Ukwandu 2009:34). 
The same is true for the whole world. If this simple fact fails to sink into the global 
mind, then “hopes of restoring ecosystems, countering the tide of extinctions 
and dealing effectively with a vast array of environmental problems will all have 
to be recognised, in the end, as having been nothing more than a pipe dream” 
(Willers 1994:1155).

Beckerman (1992:23, 1994:78) was also candid in clarifying that sustain-
able development has been defined in such a way as to be either ‘morally re-
pugnant or logically redundant’ (Beckerman 1992:24). It is true that in the past, 
economic policy has tended to ignore environmental concerns, especially those 
with long-term ramifications. It is therefore right that they should now be given a 
proper place in policy formulation. However, this can be done without elevating 



Administratio Publica | Vol 26 No 4 December 2018 65

sustainability to the status of some overriding criterion or policy. In 1992, in Rio de 
Janeiro, the United Nations held a conference on Environment and Development 
(UNCED 1992:112), in which almost all the countries of the world participated, 
and where they adopted “Agenda 21”.

This important document set out, among other things, the agreed intentions of 
the countries to consider environmental objectives in their domestic policies, to 
monitor their own development from the point of view of their “sustainability”, tak-
ing full account of environmental changes, and to submit regular reports on these 
developments to a newly established “Commission on Sustainable Development” 
(Beckerman 1992:24). Agenda 21 is full of references to “sustainable develop-
ment” (Beckerman 1992:28). For example, Chapter 8 states, “Governments, in 
cooperation, where appropriate with international organisations, should adopt a 
national strategy for sustainable development”. It goes on to say that countries 
should draw up sustainable development strategies, the goals of which “…
should be to ensure socially responsible economic development while protect-
ing the resources base and the environment for the benefit of future generations” 
(UNCED 1992:113).

In his own criticism, Beckerman (1992:25) disagreed, asking the following: “but 
what are socially responsible goals in this area, how far should we protect the re-
source base, whatever that means, and what are the legitimate interests of future 
generations?” Beckerman (1992:26) went on to enquire: “what exactly does sustain-
able development mean, and what is good about it? Intellectuals who share the 
same view as him believed that there is a danger that sustainable development will 
be treated as “motherhood and apple pie” (Solow 1991:17; Pezzoli 1992a:41).

However, as Brooks (1992:21) and Dasgupta and Maler (1990:52) suggested, 
for the concept of sustainability on the process of development to be operation-
ally useful, it must be more than just an expression of social values or political 
preferences disguised in scientific language. Ideally it should be defined so that 
one could specify a set of measurable criteria such that individuals and groups 
with widely differing values, political preferences, or assumptions about human 
nature could agree whether the criteria are being met in a concrete development 
programme (Brooks 1992:41; Dasputa and Maler 1990:78).

In Beckerman’s view (1992:24, 1994:46), it may well be that we are asking 
too much of the concept of sustainable development, and that it can be of use 
without being operational. As it currently stands, however, the concept is flawed. 
Beckerman (1994:40) opined that this is because it mixes up the technical char-
acteristics of a particular development path with a moral injunction to pursue it. 
He maintained that a definition of whether any development path is technically 
sustainable does not possess any special moral force (Beckerman 1994:41).

The definition of a straight line does not imply that there is any particular moral 
virtue in always walking in a straight line (Beckerman 1994:43). However, most 
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definitions of sustainable development tend to incorporate some ethical injunc-
tion, without any apparent recognition of the need to demonstrate why that 
particular ethical injunction is better than many others that one could think of 
(Dasgupta and Maler 1990:78). The result of the combination of technical char-
acteristics with moral injunctions is that the distinction between positive proposi-
tions about the threat to the continuation of any development path, and normative 
propositions concerning the optimality of any particular pattern of development, 
is hopelessly blurred (Dasgupta and Maler 1990:90).

In their own critical analysis of the idea, Little and Mirreless (1990:80) postu-
lated, in the context of project analysis, that “sustainability has come to be used 
in recent years in connection with projects…it has no merit, whether a project is 
sustainable (forever?–or just a long time) or not, has nothing to do with whether it 
is desirable”. The authors responded that “If unsustainability was really regarded 
as a reason for rejecting a project, there would be no mining, and no industry and 
the world would be a very primitive place” (Little & Mirrless 1990:82). It was the 
view of Beckerman (1994:51) that as soon as one draws a distinction between 
sustainability, defined as a purely technical concept, and optimalisation, which is 
a normative concept, it becomes obvious that many economic activities that may 
be unsustainable may be perfectly optimal, and many that are sustainable may 
not even be desirable (Beckerman 1992:25; 1994:67).

Little and Mirreless’ (1990:81) strident criticism of sustainability on the basis 
of the ability of projects such as mining to solve the problems of poverty and 
unemployment, which permeate most countries in sub-Saharan Africa, is very ris-
ible and naive. The real fact is that many of the mining projects in some countries 
in the region, such as South Africa, Zambia, etc., were actually intended to solve 
the problem of poverty. The concomitant effect of abandoned mines became 
glaring when multinational companies from these countries siphoned off billions 
of dollars of wealth belonging to the local communities, without any investment 
in the living conditions of their host communities. The lives of the Ogoni people 
in the Niger-Delta region of Nigeria has not changed for the better, despite four 
decades of oil exploration in their community, coupled with the attendant eco-
logical devastation visited on their fragile ecosystem by the British oil giant, Shell 
(Ukwandu 2009:112).

In this instance, Little and Mirreless’ (1990:82) theory is parochial and 
Eurocentric. This is because as in most cases in Africa, projects have not fulfilled 
the intended motives behind their conception, hence the continued endemic 
poverty in the region. Abandoned former mining towns that became ghost towns 
as soon as minerals such as diamonds and gold ran out can be found in many 
places in Africa, such as Kitwe in Zambia, Liberia, Democratic Republic of 
Congo, Sierra Leone, etc. This penchant for neglect and abandonment has led 
to rebellion and anarchy in many local communities in Africa, whose land and 
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communities have been exploited, economically and environmentally degraded, 
used, and ultimately abandoned (Ukwandu 2009:83).

Some aspects of sustainable development may be pertinent for developing 
countries of the world, especially those in sub-Saharan Africa. If the idea were 
correctly applied, it should be embedded in the principle of the people-centred 
development model (Ukwandu 2009:85). This model takes the wishes and aspi-
rations of local people into consideration. In this respect, sustainable development 
could be relevant, as espoused by Little and Mirreless (1990:87), because Africa 
has vast natural resources, even though the continent’s vast human and natural 
resources have not helped to alleviate poverty and create jobs. This is due to 
the fact that due diligence and the principle of generational and intergenerational 
equity were not taken into consideration at the infancy stage of these projects. 
Consequently, local communities in Africa were left in a worse condition, with 
damaged environments, no schools or hospitals, etc. Sustainable development, 
if done with true intentions, should be incorporated into the decision-making 
process of all developing countries in the region. This will help to ensure that the 
wealth of the communities has a positive impact on the lives of all citizens.

This type of citizen alignment and solidarity will then contribute to-
wards the success of most projects in the region. The active involvement of 
all development stakeholders can foster creative thinking, while generating 
ownership and the motivation of the people to honour the cultural and spiri-
tual traditions of all network members. This citizen participation has not been 
 present in the so-called’ important’ projects, which are necessary to solve 
the problem of poverty highlighted by Beckerman in his criticism (Beckerman 
1994:80). The empowerment of network members may constitute a development 
strategy that is necessary for the generation and use of local/traditional knowl-
edge (Beckerman 1992:29; 1994:89). As Brooks (1992:30) remarked, a great deal 
of untapped, traditional knowledge and experience is available in respect of the 
development of effective organisations to manage comprehensive development 
programmes (Brooks 1992:31). In this regard, Chambers’ (1983:150) theory of ‘un-
constrained dialogue with the poor’ may be the only way to achieve sustainable 
development in sub-Saharan Africa (Chambers 1983:150).

Indeed, some development analysts are of the view that developmental wis-
dom is not lodged in government bureaucracies or multinational companies, but 
in local communities and institutions (Haque 1999a:78). This position is true, 
because sustainable development issues require the knowledge, commitment 
and action of multiple stakeholders, in particular the rural and poor people who 
bring valid perspectives to decision-making, but are often ignored in the develop-
ment discourse. The sustainability of development has to be the key to unlock-
ing the vast knowledge and wisdom reservoirs embedded in local communities, 
and wherever else they may be, instead of the top-down and liberal approach 
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to development favoured by Washington and its allies from developed countries 
(Chambers 1983:150).

The Brundtland Report’s directive to conserve plant and animal species was 
also critiqued by some experts, as they believed that it is unreasonable to im-
pose these restrictions on developing countries, especially those in sub-Saharan 
Africa (Brundtland Report 1987:114). Beckerman (1992:28) phrased his questions 
as follows:

“how far should one go in the preservation of animal species and plants? Is 
one supposed to preserve all of them? And at what price is one required to 
mount a large operation at huge astronomical costs, to ensure the survival of 
every known and unknown species on the grounds that it might give pleasure 
to future generations, or that it might turn out, in 100 years’ time, to have 
medicinal properties? About 98 percent of all species that have ever existed 
are believed to have become extinct, but most people do not suffer any great 
loss as a result. How many people lose sleep because it is no longer possible 
to see a live dinosaur?” (Cited in Daly & Cobb 1994:78).

Beckerman (1992:30) believed that such an absolutist concept of sustainable de-
velopment is morally repulsive, given the absolute poverty existing in developing 
countries of the world, especially in sub-Saharan Africa. This is a valid criticism of 
sustainable development, because this preservation injunction would mean trying 
to preserve animal and plant species when millions of people in the region are 
dying of hunger and starvation.

Daly and Cobb (1994:32) opined that most of the criticism directed towards the 
idea of sustainable development has centred on the fact that unless it can be dem-
onstrated that sustainable development is sufficiently meaningful and operational, it 
will prove extremely difficult to suggest ways and means of achieving the concept it-
self. In order to show that the sustainable development concept has normative value, 
it is important to direct attention towards the criticisms put forward by Beckerman 
(1992:25). This is because, in many ways, they represent the broad range of criti-
cisms against the idea of sustainable development. Beckerman (1994:52) opined that 
because there is no blueprint for achieving sustainable development, the sustainable 
development concept is devoid of operational value. Second, he held that because 
an adherence to policies prescribed by proponents of sustainable development in-
volves needless sacrifices on the part of presently living people, in particular the 
poor, weak and impoverished, who mostly live in sub-Saharan Africa, the idea of 
sustainable development is morally indefensible and against the principles of natural 
justice, equity and fair play (Ukwandu 2009:112).

Some researchers have ripped apart Beckerman’s (1994:86) criticism of sus-
tainable development (Daly and Cobb 1989:75; Brooks 1992:71). They postulated 
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that his argument stems from a particular interpretation of sustainable develop-
ment, namely that sustainable development involves a “requirement to leave 
future generations a stock of assets that provides them with some predetermined 
level of potential welfare, such as that existing today” (Daly and Cobb 1989:67; 
Brooks 1992:54).

From this viewpoint, Daly and Cobb (1994:67) asserted that Beckerman be-
lieved, though erroneously, that achieving sustainable development boils down 
to knowing what substitution possibilities permit the current level of welfare to 
be obtained from different combinations of assets. For example, if there are fewer 
insects in the future, should there be more trees? If there are fewer fish, should 
there be more machines? Moreover, if the answer to both questions is yes, how 
many trees and machines are required? It is because these sorts of questions have 
no precise answers that Beckerman (1994:87) believed that the sustainable devel-
opment concept is devoid of any operational value.

Daly and Cobb (1994) further explained that as correct as Beckerman 
(1992:24) was concerning the lack of precise answers, his criticisms fall apart on 
three counts. In the first place, Beckerman (1994:85) failed to understand that 
trees are not very good substitutes for insects, while machines are no substitutes 
for fish at all. Second, while inexact knowledge of substitution possibilities is a 
perennial problem, it is exact knowledge of substitution possibilities that makes 
sustainable development both a meaningful and operational concept (Daly and 
Cobb 1994:90). For example, it is the knowledge that man-made capital cannot 
be substituted for natural capital that makes natural capital intactness a mean-
ingful policy directive (Daly and Cobb 1994:45). Another pertinent question is 
the following: “Why should an inability to know what is precisely required to 
achieve sustainable development render the concept operationless? Does the 
achievement of any condition not suffer the same fate? Consider the conditions 
previously listed for achieving sustainable development. They themselves do not 
specifically indicate how to achieve sustainable development nor does continu-
ous economic growth, the very thing that Beckerman (1992:34) believes is the key 
to achieving sustainable development” (Daly and Cobb 1994:90).

CONCLUSION AND RECOMMENDATION

In the final analysis, Daly and Cobb (1994:43) concluded by stating that in the 
case of Beckerman’s (1994) second argument that sustainable development is 
morally indefensible, Beckerman failed to recognise that the call for sustainable 
development only questions growth as it relates to nations already possessing a 
sufficient stock of man-made capital (Daly and Cobb 1989:61). Except for popula-
tion control, it does not argue for an end to growth in impoverished nations of the 
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world. While it is true that poverty persists in nations with adequate quantities of 
man-made capital, to assert that a halt to growth is morally indefensible because 
it leaves the poor impoverished is to suggest that only growth can alleviate pov-
erty (Daly and Cobb 1994:46).

Daly (1990:89) was unequivocal when he claimed that the economic growth 
paradigm has enriched a few, impoverished many, and endangered the planet. 
Dasman (1985:35) also opined that growth destroys jobs because its process 
depends on the introduction of labour-saving technology. Erroneously assuming 
that what works in developed countries should also work in developing countries, 
and not valuing people’s culture are some of the main reasons for the ineffective-
ness of the economic growth paradigm in developing countries, especially sub-
Saharan Africa. Indeed, for the following reasons, it would appear that growth, 
not sustainable development, is morally indefensible.

The author reiterates what has been expressed earlier in the article that some 
aspects of sustainable development may be pertinent for developing countries of 
the world, especially those in sub-Saharan Africa. If and when the idea is correctly 
applied, it should be embedded in the principle of the people-centred develop-
ment model (Ukwandu 2009:89). This model takes the wishes and aspirations of 
local people into consideration. In this respect, sustainable development could be 
relevant, as espoused by Little and Mirreless (1990:56), because Africa has vast 
natural resources, even though the continent’s vast human and natural resources 
have not helped to alleviate poverty and create jobs. This is due to the fact that 
due diligence and the principle of generational and intergenerational equity were 
not taken into consideration at the infancy stage of these projects. Consequently, 
local communities in Africa were left in a worse condition, with damaged en-
vironments, no schools or hospitals, etc. Sustainable development, if done with 
true intentions, should be incorporated into the decision-making process of all 
developing countries in the region. This will help to ensure that the wealth of the 
communities has a positive impact on the lives of all citizens.

The article foregrounded those areas that should dominate any effort meant 
at improving human welfare and well-being, which in fact is the main essence 
of sustainable development. Those contemporary issues include climate change, 
water pollution, poor air quality, over-fishing, urbanisation, and food insecurity. 
Since many countries in sub-Saharan Africa are characterised by governance 
failure and inefficiency in government, it has not been easy for national govern-
ments in the sub-region to effectively monitor and properly regulate the activities 
of many companies in the region. This is because most of these companies, in 
their quest to extricate minerals and other resources from the earth, damage the 
environment, which is an essential component of sustainable development.

Heads of state on the African continent and elsewhere rarely pronounce 
themselves on environmental issues and when they do, no political commitment, 
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inadequate resource allocation and no policy implementation usually results. 
Governments, as the catalysts and custodians of sustainable development, indeed 
have a significant role to play. They should act as driving force and set the pace 
for such change, establish statutory frameworks conducive to protecting the envi-
ronment and improve human welfare in the sub-region.
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ABSTRACT

Internationally, the need for a results-oriented, accountable public sector 
is increasing. This necessitates more systematic and rigorous monitoring 
and evaluation (M&E) of government performance around the world, also 
in South Africa. Within this context, studying programme impact evalua-
tion, i.e. the methods applied and the usefulness of the evaluation findings 
to policymakers; becomes critical in developing impartial and evidence-
based research on what works, for whom, in what context and under what 
circumstances. The aim of this article is to understand the methodologies 
and approaches used in past programme impact evaluations in the South 
African public sector and to reflect on the usefulness of evaluation find-
ings to policy decision-makers. Applying a Realist Evaluation theoretical 
framework, four completed impact evaluation case studies were analysed 
to determine whether the evaluation findings offered are aligned to the 
decision needs of policymakers as perceived by experts within the relevant 
sectors. The analysis established that the adopted evaluation methods and 
designs employed in the four impact evaluation case studies are not ideal 
to inform the decision needs of policymakers. The Realist Impact Evaluation 
Assessment Model is offered as an alternative to enable the selection of ap-
propriate impact evaluation designs that maximise the usefulness of findings 
to policymakers.
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INTRODUCTION

Internationally, there is a demand for a results-oriented public sector. Monitoring 
and evaluation (M&E) of government programmes enhances transparency and 
enables citizens to hold governments accountable for the achievement of devel-
opmental outcomes and service delivery targets. Locally, the South African state 
has seen increasing mass mobilisation against poor service delivery and wide-
spread public dissatisfaction with programme performance and public manage-
ment. This strong public demand for fiscal accountability as well as transparency 
necessitates enhanced M&E of programme performance. In addition, enduring 
inconclusive results of public programme performance have compelled the state 
to be accountable and set systems in place that may assist in promoting and dem-
onstrating results and impact. Along these aims, Stewart (2015) has argued that 
addressing these developmental challenges necessitate greater use and applica-
tion of strong evidence to facilitate the public service mandate. The importance 
of programme impact evaluation within this context is critical and is highlighted 
by the emergence and current implementation of the National Evaluation Policy 
Framework (NEPF). The NEPF, a component of the Government-wide Monitoring 
and Evaluation System (GWMES), highlights impact evaluation as one of the main 
evaluation foci in the South African public sector (RSA 2007). The framework 
provides for a minimum system of evaluations across government ‘to improve the 
effectiveness and impact of government, by reflecting on what is working and 
what is not working and revising interventions accordingly’ (RSAa 2011:iii). This 
increases the importance of public sector impact evaluations that provide evi-
dence on the results of programmes, while also providing insight into the reasons 
for possible successes or failures. This aligns well with the fundamental assump-
tions of the Realist Evaluation approach. Other writers such as Room (2013) and 
Woolcock (2013:16) have demonstrated how these fundamental assumptions of 
Realism can provide evidence that is “ontologically and epistemologically con-
vincing’’ enabling policymakers to be agile in complex environments.

AN OVERVIEW OF THE REALIST EVALUATION APPROACH

Within the realist epistemology, two dominant ontologies have become 
prominent, namely Critical Realism and Scientific Realism, also referred to as 
Empirical Realism (see Archer Bhaskar, Collier, Lawson & Norrie 1998; Bhaskar 
2008). Scientific Realism views the positivist empirical methods that recognise 
both the observable and unobservable phenomena as relevant in explaining 
phenomena. This is a crucial departure point between these two realist ontolo-
gies (Sayer 2000:11).
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Realist Evaluation is firmly aligned with Scientific Realism or Empirical Realism. 
In this regard, the approach is that of pursuing the important scientific objectives 
of objectivity and generative causal explanation and informing real-world policy 
and practice (Pawson 2013: xix). Its research technique interrogates programme 
theory that explains what works, for whom, in what context and in what respects 
in programme evaluation. It achieves this by specifying a configured context-
mechanism-outcome (CMO) in its findings. A key consideration is the effect of 
the programme context on programme success as the context in which a pro-
gramme is implemented can affect the programme’s outcome. Therefore, it is 
critical to understand the underlying causal mechanism of a programme in order 
to shed light on how a specific outcome was achieved (Pawson and Tilley 1997a 
1997b). The core of the realist evaluation method is the articulation of programme 
theory that explains how and why programmes work and for whom they effec-
tively work. This is explained by the interrogation of the programme’s broader 
context, understanding what causes the observed change and confirming that the 
observed outcomes validate the underlying programme theory. To establish these 
facts, the research methods applied should be varied and pluralistic in order to 
answer the evaluation question effectively.

International applications

Realist Evaluation has been applied internationally in public sector interventions 
across all policy environments, from formative to summative programme evalu-
ations and throughout the policy cycle. There is an emerging body of scholarly 
research on this approach with diverse international applications (Punton, Vogel 
and Lloyd 2016; Hayton 2015; Betts 2013; Best, Greenhalgh, Lewis, Saul, Carroll 
& Bitz 2012; Pedersen, Nielsen and Kines 2012; Marchal, Dedzo and Kegels 2010; 
Rycroft-Malone, Fontenla, Bick & Seers 2010; Greenhalgh, Humphrey, Hughes, 
Macfarlane, Butler & Pawson 2009; Pedersen and Rieper 2008). The approach 
has been found useful in demonstrating where, in what way, under what circum-
stances, and with what effects programmes have worked (Greenhalgh, Wong, 
Jagosh, Greenhalgh, Manzano, Westhorp & Pawson 2015; Lavis 2009). Others, 
such as Westhorp, Prins, Kusters, Hultink, Guijt and Brouwers (2011:11–12), have 
found Realist Evaluation useful in gaining intricate knowledge about and insight 
into the workings of a programme. The method has been extensively applied in 
health care environments where it proved to be specifically effective, given that 
the interventions addressing wellness are complex with multiple possible explana-
tions for success, both at individual level and in society at large (Greenhalgh et 
al. 2015). Marchal, Van Belle, Van Olmen, Hoerée and Kegels (2012:208) sup-
port these views and indicate that Realist Evaluation philosophies have become 
prevalent in health care research as they simplify the complex nature of such 
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interventions. In addition, Porter and O’Halloran (2012:19) conclude that Realist 
Evaluation is useful insofar as it takes cognisance of the open, surrounding and 
complex social system within which health care interventions are implemented.

Misinterpretation of the methodical approach

While the methodological processes and techniques are outlined by Pawson 
and Tilley (1997a; see also Henry 2005:362; Pawson and Manzano-Santaella 
2012:184), applying true and accurate Realist Evaluation in practice remains chal-
lenging. Prominent authors agree that there remains poor application and mis-
interpretation of the method (see Greenhalgh et al. 2015:8; Marchal, Westhorp, 
Wong, Van Belle, Greenhalgh, Kegels & Pawson 2013; Marchal et al. 2012; 
Pawson and Manzano-Santaella 2012).

Inconsistent application of the method may have contributed to critiques of 
the methodical approach such as that offered by Astbury (2013:390), Pedersen, 
Nielsen and Kines (2012) and Davis (2005:292). Some concerns about the Realist 
Evaluation method relate to the ability to accurately define the triggering mecha-
nism and context of the intervention, as these concepts are open to interpretation 
with a call for greater clarity or standardised definitions for the concepts (Marchal 
et al. 2012). Others experienced challenges in distinguishing between ‘mecha-
nisms’, ‘features of the context’ and ‘features of the intervention itself’ (Punton, 
Vogel and Lloyd 2016:4). Davis (2005:291) reinforced this view and claimed 
that there is poor conceptualisation of what ‘context’ entails in realist evaluation. 
Therefore, while realist evaluation is actively applied across all policy environ-
ments, there are often different interpretations of some of the important concepts 
by practitioners. This may be specifically problematic when applied in complex 
evaluations like impact assessments. In response to the calls for greater clarity, 
realist evaluation quality standards and criteria that may validate true and accurate 
realist evaluation designs are being developed internationally (Greenhalgh et al. 
2015:4).

CURRENT CONTEXT OF PUBLIC PROGRAMME 
EVALUATIONS IN SOUTH AFRICA

In South Africa, the M&E systems are informed by an overarching policy frame-
work of the GWMES (RSA 2007). The evolution of the GWMES and its imple-
mentation are extensively discussed elsewhere (Cloete 2009; Engela and Ajam 
2010; Goldman, Phillips, Engela, Akhalwaya, Gasa, Leon, Mohamed & Mketi 
2014; Phillips, Goldman, Gasa, Akhalwaya & Leon 2014). The evolution of the 
National Evaluation System that emanates from this is outlined below.
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The National Evaluation System

The National Evaluation System (NES), under implementation since 2011, is still 
largely nascent. With an increasing number of evaluations added to the list every 
year, in July 2017 a total of 59 evaluations were completed or were in the pro-
cess of being implemented, covering approximately R143 billions of government 
expenditure (DPME 2017). Progress has been steady, at the time of this study 54 
evaluations were completed or in progress. This study comes at an opportune 
time to compare and attempt to synthesise the focus of the evaluations com-
pleted under the system. A growing pipeline of planned evaluations, submitted 
by all arms of government, forms the annual National Evaluation Plans (NEP). 
Annually, national departments propose evaluations, which are reviewed by a 
working group for inclusion into the NEP after which the latter are funded by the 
Department of Planning, Monitoring and Evaluation (DPME) and the submitting 
department (RSA 2017). The final NEPs are submitted to Cabinet for approval 
before implementation. All completed evaluation reports are approved at Cabinet 
level and made available publicly after which improvement plans and implemen-
tation of evaluations are monitored (Porter and Goldman 2013:7; RSA 2017; RSA 
2011:17). The annual updating, approval and implementation of plans forms a 
continuous pipeline of rigorous evaluations that should inform key decision-
making regarding the implementation and impact of evaluated programmes (RSA 
2016b:1; RSA 2017:1).

Fewer completed impact evaluations

The overarching framework, the NEPF identifies impact evaluation as one of the 
main evaluation foci and therefore a key evaluation type in the NES. Among the 
typical evaluation questions, the framework states that evaluations should indicate 
‘how … beneficiaries’ lives changed as a result of a programme or policy’ (RSA 
2011:7). It continues to state that evaluations should be ‘pertinent in relation to 
the evolving needs and priorities of government’ and respond to the ‘needs of the 
target population’ (RSA 2011:7). However, despite the focus on impact, relevance 
and utility, only a limited number of evaluations are addressing these questions.

While more evaluations have been added since, in 2016, at the time of this 
study, 54 evaluations were completed or in progress (RSA 2016a:ix), spanning the 
period of NEP implementation from 2011 to 2015. An analysis of these 54 evalu-
ations revealed that in the 2011/12 fiscal year, the impact evaluation of the intro-
duction of Grade R was undertaken while developing the NEPF. In the 2012/13 
fiscal year, a total of eight evaluations were included in the NEP. Two of these 
were impact evaluations of which one was successfully completed and the other 
one was discontinued. In the 2013/14 fiscal year, a total of 16 evaluations were 
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included in the NEP. Five of these were impact evaluations. The Impact Evaluation 
of Technology and Human Resources for Industry Programme (THRIP) and the 
Impact Evaluation of the Comprehensive Agricultural Support Programme (CASP) 
were about to be tabled at Cabinet at the time. The Impact Evaluation on Tax 
Compliance Cost of Small Businesses was at draft report stage while the Impact 
Evaluation of the Community Works Programme (CWP) was at report approval 
stage. Finally, the Impact Evaluation of the Outcomes Approach experienced im-
plementation problems and was due to be restarted at an appropriate time (RSA 
2016a:5–6). Therefore, at the time of this study, none of these impact evaluations 
were concluded or publicly available.

In the 2014/15 fiscal year, a total of 15 evaluations were taken up in the NEP. 
Five of these were termed ‘impact/implementation’ evaluations. Closer analysis 
of these revealed that they were essentially implementation evaluations, rather 
than impact evaluations. Progress on these were varied with some at draft re-
port stage, one evaluation was discontinued, the Impact Evaluation of MAFISA 
(quantitative) which included establishing a baseline, the other two evalua-
tions were at service provider selection stage and one evaluation, the Impact/
implementation Evaluation of the MPAT System while approved by Cabinet and 
planned for implementation, was not publicly available at the time of this study 
(RSA 2016a:6–7). Closer analysis of this evaluation also revealed that it was an 
implementation evaluation. Finally, in the 2015/16 fiscal year, 11 evaluations were 
planned for in the NEP. Out of this total, only one evaluation is termed an ‘im-
pact/implementation’ evaluation, namely the Impact/implementation Evaluation 
of the National Evaluation System. However, this particular evaluation was also 
not implemented and was deferred due to insufficient budget as indicated in the 
NEP (RSA 2016a:7). Closer analysis of this evaluation also revealed that it was an 
implementation evaluation.

Further analysis of current approved evaluations in the NEP for the 2016/17 
financial year listed evaluations that are predominantly implementation evalua-
tions. In this list, nine evaluations were planned for of which only one was an 
impact evaluation (RSA 2016a:11–13). Finally, analyses of proposed evaluations 
for the 2017/18 fiscal year elicited no evidence of proposed impact evaluations 
(RSA 2016a:31). Therefore, in synthesising the focus of the current completed 
evaluations listed in the NEP, while there were 54 evaluations in the NEP at the 
time of this study, only 13 evaluations focused on impact. Therefore, while the 
NEPF identifies impact evaluations as critical, relatively few have been conducted 
and completed.

The dominance of implementation evaluations explains the current public 
sector M&E trajectory. Porter and Goldman (2013:7) found that programme 
monitoring dominated current practice in the South African public sector which 
is still embedding M&E systems. Implementation evaluations may be appropriate 
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at this stage to interrogate the integrity of the implementation chain. Given the 
challenges in implementation and accurate monitoring data, impact evaluations 
that focus on the realisation of outcomes may be premature.

However, impact evaluations that explore emerging results, offering findings 
on what works, for whom and under which circumstances, may serve to strength-
en programme implementation and refine the adopted implementation approach. 
Despite the immaturity of the NES, impact evaluations should be undertaken to 
strengthen the implementation of existing programmes as these are critical in pur-
suing the outcome approach adopted by government (RSA 2009).

As further pointed out by Phillips et al. (2014:396) and Engela and Ajam 
(2010), the M&E of key and strategic programmes of government are critical to 
ensure that outcomes rather than activities remain the focus of government. By 
so doing, ‘opportunities for political “spinning” in the system and giving the illu-
sion of accountability’ can be averted (Engela and Ajam 2010:15). The National 
Development Plan (NDP) emphasises that such demands for accountability will 
broaden the achievement of long-term better outcomes in policy areas such as 
education, health care, sustainable human settlements and youth unemployment 
among others (RSA 2012). Therefore, achieving the 14 outcomes of govern-
ment as detailed in the government’s strategic plan, the Medium-Term Strategic 
Framework (MTSF) 2014–2019 (RSA 2014) requires greater probity and verifiable 
evidence. By limiting the number of impact evaluations undertaken in the NES, 
the system may fail to provide policymakers and senior decision-makers with 
credible information on programme outcomes and accountability failings.

Capacity to conduct impact evaluations

The limited number of impact evaluations in the NES may also be attributed to 
the capacity and capability challenges of conducting these types of evaluations, 
as impact evaluations are the most theoretically rigorous and resource-intensive 
type of evaluation. This has implications for the commissioning of impact evalu-
ations as maintaining quality and standards may be more challenging. Porter and 
Goldman (2013:8) highlighted this issue, arguing that “development of evaluation 
norms and standards can help government to place demands on the evaluation 
profession that will raise the overall quality of practice. Further local capacity can 
receive preference in commissioning evaluation, rather than relying upon interna-
tional expertise”.

Providing preference to local evaluators serves to stimulate the local evaluation 
market and increase the scope of capacity over time. However, in the short- to 
medium-term, this may also limit the type of evaluations that can be included 
in the NEP. Furthermore, Porter and Goldman (2013:8) argue that ‘a common 
challenge is that impact evaluation of programmes is desired, but this has not 
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been designed from the outset (so a counterfactual is a challenge)’. They continue 
by stating that ‘[c]onsequently, innovative methodologies are needed, the skills 
for which may be lacking’ (Porter and Goldman 2013:8). Within this context, the 
importance of methods like Realist Evaluation that explores outcomes in ways 
alternative to counterfactual designs may serve to fill a critical gap. This concurs 
with international best practice thinking on broadening and accommodating 
alternative impact evaluation designs. According to Stern, Stame, Mayne, Forss, 
Davies and Befani (2012:80), there is a range of innovative impact evaluation 
designs, including theory-based approaches like Realist Evaluation that could be 
effectively utilised to evaluate the impact of programmes.

RESEARCH METHODOLOGY

This section describes the strategy adopted to undertake the research and the 
data collection methods used to investigate the research objectives. The precise 
balance of methods used was selected in accordance with the research question 
tested and with the available data. In addition to a comprehensive literature review, 
a case study design was adopted to establish the methodologies and approaches 
used in past programme impact evaluations within the South African public sec-
tor. A meta-analysis framework that was informed by existing knowledge from 
the literature review as well as the Realist Evaluation theoretical framework was 
applied to the analysis of the case studies. Finally, key informant interviews were 
conducted with seven policy decision-makers, commissioners, implementers of 
evaluations in the South African public sector and persons familiar with the case 
studies; to determine the usefulness of the evaluations.

Case study design

A case study design was adopted to establish the methodologies and approaches 
used in past programme impact evaluations within the South African public sec-
tor. Moreover, researchers Rogers and Peersman, (2014:85) have called and ar-
gued for an impact evaluation research agenda that focuses particular attention on 
detailed, theory-informed, mixed-method comparative case studies of the actual 
processes and impacts of impact evaluation. Others have highlighted that case 
study analysis is well suited in verifying the Realist Evaluation prescript of ‘what 
works, for whom, in what context and in what respects’ (Woolcock 2013:16). 
According to Yin (2009:260), multiple cases covering different contextual condi-
tions significantly expand the generalisability of findings to a broader collection of 
contexts as compared to a single-case study. Largely, the evidence from multiple 
case studies produces a more compelling and robust case study.
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To identify relevant case studies, impact evaluations implemented in the South 
African public sector since 2000 were searched for, based on the premise that the 
REM emerged only in the late 1990s (see Pawson and Tilley 1997a; Pawson 2006, 
2013). A search for impact evaluations was undertaken in the DPME evaluation re-
pository using search criteria such as ‘impact evaluation’ and ‘impact assessment’. 
The results were confirmed via individual email correspondence with the DPME. 
A similar search applying the same criteria was conducted for state-commissioned 
impact evaluations conducted by international development institutions such as 
the UK’s Department for International Development (DFID), UN organisations, 
the World Bank and the International Initiative for Impact Evaluation (3ie). The 
search rendered four state-commissioned impact evaluations and all of these 
were included in this study. From the DPME repository, two impact evaluations 
were found: The South African child support grant impact assessment: Evidence 
from a survey of children, adolescents and their households (RSA 2012) and The 
impact of the introduction of Grade R on learning outcomes (Van der Berg et al. 
2013). Internationally, An impact evaluation study of the Upgrading of Informal 
Settlements Programme in selected projects in South Africa (RSA 2011b) was 
identified from the World Bank repository. From the 3ie repository, the Youth 
wage subsidy experiment for South Africa (Levinhson, Rankin, Roberts & Schöer 
2014) was identified. While all identified studies were included in the research, 
the researchers acknowledge that the small number of case studies may limit the 
generalisability of the findings. It is also acknowledged that other impact studies 
may have been commissioned during the period in question and stored in other 
repositories or in databases that are not in the public domain. It cannot be conclu-
sively stated that these four impact case studies were the only ones commissioned 
during the time period relevant to this study.

Meta-evaluation assessment framework

The framework focused the meta-evaluation analysis to explore the extent to 
which the evaluation questions, methods and findings of the impact case studies 
offered insight into what works, for whom, why it works and under which condi-
tions it works. The article adopts the premise that such findings are more aligned 
to the needs of policymakers. The four identified case studies were analysed 
through the application of a Realist Evaluation Impact Evaluation Assessment 
Framework that was informed by existing knowledge from the literature review as 
well as the Realist Evaluation theoretical framework of Pawson and Tilley (1997a) 
and Pawson (2006, 2013).

First, the purpose and objective of the evaluation, derived from clearly defined 
and specified evaluation questions, and the ‘burning issues’ and concerns that 
the evaluation seeks to address were assessed. Second, the presence of an initial 
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programme theory that specified clearly defined pathways to change was deter-
mined. This theory was ‘initial’ since it was yet to be confirmed by the emergent 
programme outcome patterns during the implementation process.

Third, the adoption of a credible impact evaluation method, relevant to achiev-
ing the objectives and purpose of the evaluation, was assessed. Finally, the utility 
value of the impact evaluation was assessed in terms of whether the impact evalu-
ation generated evaluation findings that offered new insights into what works, for 
whom, why and under what conditions.

All three elements of the programme context, the mechanism of change and 
the observed outcome patterns, were analysed holistically to assess whether they 
provided a coherent explanation regarding the specific conditions required in 
order for change to take place and for the intended outcomes to manifest.

Key informant interviews

Informant interviews were conducted with seven policy decision-makers, com-
missioners, implementers of evaluations in the South African public sector and 
persons familiar with the case studies to determine the usefulness of the evalu-
ations. A questionnaire was developed with appropriate questions to find out: 
What do policymakers want? Do they value evidence? What questions are they 
asking? What makes evaluation findings meaningful, valid and useful, from their 
perspective? What are the most important limitations with existing policy impact 
evaluations? Are evaluation approaches adopted in general in the public sector 
always appropriate to inform their needs? The quantitative data was analysed with 
Microsoft Excel including graphs and tables. The qualitative data was coded and 
transcribed into an online survey software tool, SurveyGizmo, which thematically 
analysed the data, identifying similar constructs and phrases and generated a 
standard report (see Mbava 2017)

EMPIRICAL FINDINGS:  
META-EVALUATION ANALYSIS RESULTS

The findings are documented as follows.

Clear evaluation objectives

Document analysis of the evaluation reports indicated a clearly defined purpose 
with clear objectives for each evaluation. Therefore, the research found suf-
ficient articulation of the purpose and objective of each assessed evaluation 
report.
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Absence of programme theory

Not all of the impact evaluation reports included an initial clear and coherent 
programme theory while programme pathways that map how change occurs in a 
programme were largely absent.

The Child Support Grant (CSG) impact evaluation had a well-articulated and 
graphically presented programme theory of change, mapping the receipt of the 
CSG to its ultimate impact of poverty reduction in the lives of its beneficiaries 
as well as to its final wider socio-economic impact. Similarly, the youth wage 
impact evaluation delineated the programme theory of change where the school-
leaver receives a voucher that enables an employer to claim back part of the 
youth employee’s employment cost. Reduced employment cost offsets the lower 
productivity of the worker, but enables the youth employee to obtain experiences 
in skills that increases their future productivity to employers.

In contrast, the Grade R impact evaluation had no evidence of an explicit 
theory of change. In the same way, findings from the social housing impact evalu-
ation elicited no evidence of a clear and explicit theory of change showing causal 
linkages between informal settlement upgrading and the circumstances of benefi-
ciaries. Therefore, in some of the case studies there was a specified programme 
theory of change while in some this was not evident. Given the complexities of 
the case study programmes, the research finds that the absence of initial pro-
gramme pathways that specify how change is expected to occur for various re-
cipients limits the findings of the evaluation to ‘generalisable’ trends across all 
recipients. More relevant findings may be obtained through the adoption of initial 
micro-theories that specify expected change pathways for different recipients, or 
based on alternative interventions offered by the programme. This may offer more 
valuable insights into what works, for whom, and under which circumstances in 
addition to enabling the comparison of alternative interventions against each other 
in terms of the respective feasibility and value obtained for resources invested.

Across the studied cases, given that some of the propositions made were not 
proven by the observed outcome patterns, the study finds that this weakens the 
initial programme theory without proposing an amended or revised programme 
theory of change. For example, the proposition that Grade R works for poor learn-
ers by providing a stepping stone to Grade 1 was not supported by the outcomes. 
Therefore, the theory of change of the Grade R programme necessitated further 
refinement and reframing towards alignment with the observed outcome patterns 
which was not discussed as part of the evaluation findings and recommendations. 
Similarly, the theory of change of the youth wage subsidy impact evaluation was 
not supported by the presented outcomes. It was initially proposed that unem-
ployed youth in possession of the voucher would actually use the voucher as 
conjectured. This was not proven by the outcomes which found zero impact in 
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terms of the labour force participation rate, comparing those with the voucher 
and those without. In addition, few firms actually utilised the subsidy and there-
fore the subsidy had no impact on the hiring decisions of the firms. The absence 
of revised theories of change limits the potential usefulness and uptake of evalua-
tion findings by both policymakers and programme implementers.

Evaluation approaches and research methods

Experimental design methods were found to be the dominant approach applied in 
impact evaluations in the public sector. As a limitation of this method, programme 
causality and assessment attribution to impact was found to be largely missing in 
the four analysed cases. The CSG impact evaluation applied a quasi-experimental 
approach, where comparisons were constructed and made by matching house-
holds who received the treatment and those who did not, based on observable 
characteristics at the time of household application or enrolment in the pro-
gramme. In the same way, the wage subsidy impact evaluation employed an RCT 
matching methodology where a randomly selected sample of matched pairs of 
young people were randomly allocated to either the treatment or control group, 
based on specified criteria and given wage subsidy vouchers to present to pro-
spective employers who could claim a subsidy on employing the young person.

Similarly, the Grade R impact evaluation applied a non-experimental quantita-
tive method in the form of regression analysis modelling to establish the impact of 
exposure to the Grade R programme on future learning outcomes of learners. In 
like manner, the social housing impact evaluation employed a quasi-experimental 
methodology to determine causal impact between relocation from an informal 
settlement, in situ upgrade of an informal settlement and partial upgrade of an 
informal settlement; against a number of well-being indicators.

Consequently, case study analysis illustrated that all four impact evaluations 
overwhelmingly applied experimental design methodologies utilising quantitative 
data research. While the evaluations rendered important findings concerning the 
question ‘What happened?’ The evaluations failed to answer other important 
questions like ‘Why did this happen?’ ‘How did the change occur?’ and ‘Why 
did the programme work for some, but not for others?’ The importance of these 
additional evaluation questions was confirmed in seven key informant interviews 
(see Mbava 2017 for the relevant interview data) with policy advisors, evaluation 
commissioners and persons familiar with the case study impact evaluations. The 
interviews focused specifically on the information needs of policymakers and of 
relevance for this article was the consensus by the interviewees that there are 
not enough evaluations that assess whether the intervention caused the results 
or the results can be attributed to the intervention. In this regard, ‘the diagnos-
tic approach that is being done is important but you need to start to do impact 
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evaluations. Impact Evaluation must be done at a point to provide a clear road-
map’ (Mbava 2017:126).

The research concluded that the methodical approaches applied in impact 
evaluations in the South African public sector exhibited the ‘black box phenom-
enon’ as they largely failed to provide enlightenment on how and why change 
occurs since there were no clear causal links between the intervention and 
observed results. While all impact evaluation cases were able to demonstrate 
whether the intervention (e.g. the CSG, Grade R, wage subsidy or the upgrade of 
a human settlement) worked, all case studies failed to explain how and why each 
programme worked.

Inadequate programme causality and 
contextual understanding (CMOs)

Read in conjunction with the above, the mechanism that triggered the resultant 
change was not specified in any of the analysed case studies. Understanding the 
mechanism triggered by the intervention is crucial in duplicating programmes 
and implementing different interventions that may trigger the same mechanism in 
different beneficiaries, thereby producing the desired outcomes. In the analysed 
case studies, the initial failure to specify general and specific pathways of change 
(CMO configurations) limited the data gathered during the evaluation process. 
For the Grade R impact evaluation, the explicit programme mechanisms were not 
specified and as a result the gathered data did not explain the underlying reasons 
leading to the achievement of learning outcomes. Therefore, it is not clear what 
it is about the Grade R programme that produced results. It is also unclear for 
whom and under what conditions it produces these results. Yet, policymakers will 
want to know why it worked for some schools and why it did not work for others; 
to inform policy and implementation decisions.

Similarly, in both the youth wage subsidy and human settlement evaluations, 
there was limited evidence of data collected on programme mechanisms and no 
empirical illustration of how each programme brought about change to achieve 
the observed outcomes. This view is substantiated by the key informant interviews 
where one respondent stated that ‘[p]olicymakers set out interventions but have 
not been able to assess failure or success. Randomised control trials are broad. 
We need a theory of change to make sense of programmes. The “why” is missing 
…’ (Mbava 2017:120). Some evidence of contextual analysis was, however, found 
in the CSG impact assessment. For example, the evaluation found evidence of 
‘gate-keeping’ where some officials from the social grant disbursement agency, 
SASSA, due to limited information, might have provided inaccurate information 
which served to keep out eligible applicants. This important finding serves to 
demonstrate the importance of investigating the mechanisms that trigger changes.
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While the clear identification of the mechanism helps to explain internal valid-
ity of the theory of change, external validity requires the identification of con-
textual factors that may enhance or limit the realisation of the theory of change. 
In most of the examined case studies, contextual analysis was limited to the im-
mediate characteristics of the object of analysis, such as household demographics 
and characteristics and learner and school characteristics. As the success of a 
programme is strongly dependent on its context, this study concluded that the 
case study evaluations offered limited broader contextual understanding of how 
the programmes intersect with the broader complex social system.

In the Grade R impact evaluation there was no evidence that the social en-
vironment surrounding the implementation of the Grade R programme for both 
weaker and stronger provinces as well as weaker and stronger schools was in-
vestigated. It was not empirically known what circumstances in these conditions 
influenced and impacted on the Grade R programme or what contextual factors 
made the Grade R programme thrive in one setting and fail in another.

However, the CSG impact evaluation demonstrated some evidence to identify 
contextual factors that enhance or impede success of the programme and provide 
a valuable demonstration of the usefulness of such an analysis. Outcome patterns 
in the CSG evaluation revealed certain contentious issues in the implementa-
tion chain and emphasised that integrity in the implementation chain must be 
preserved if the intended programme outcomes are to be achieved. As example 
of contextual factors at play, the evaluation found that though the CSG is un-
conditional, certain application requirements impose conditions that ultimately 
exclude those in dire need of the grant, while in other cases it found an absence 
of documentary proof of eligibility for approved recipients of the grant. The evalu-
ation also found that when the CSG was disbursed at alternative pay points, the 
end value of the grant was decreased through service fees as well as ‘compulsory 
spending requirements’ imposed by intermediaries, e.g. supermarkets, who acted 
as agents in processing payment to the beneficiaries.

The identified and investigated contextual factors provide critical findings to 
policymakers that may serve to strengthen the programme in the future. It pro-
vided a valuable addition to the question ‘Did it work?’ and in the specific case 
revealed how misinterpreting the implementation chain can cause the miscarriage 
of the overarching policy aims.

KEY INFORMANT INTERVIEW RESULTS

The first prominent recurring theme focused on the evaluation methodologies and 
designs. The methodological approaches were found wanting, when used for the 
assessment of attribution and causality, and ultimately finding out ‘what works’.
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Two experts in the education sector and one in social development agreed 
that impact evaluation methodologies and the way evaluations are designed 
posed critical limitations. In

this regard, a commissioner of evaluation in the education sector indicated that 
“We don’t know what affects uptake of treatment. We can harvest underlying 
qualitative aspects. This is becoming more prevalent. We don’t know what the 
uptake issues are” (Commissioner Education Evaluations 2016). While another 
education sector expert indicated that “A lot of evaluations don’t say anything 
about impact. They are not designed as impact evaluations. They simply do not 
have the data or the design to be able to conclude what was the cause or impact 
of programme on intended beneficiaries” (Sector Expert Education Evaluations 
2016).

A second theme that emerged from the data analysis was the absence of the 
theory of change that establishes how the programme works, in what context and 
under what conditions as well as the clear demonstrations of programme impact. 
This was most highlighted by one expert in the social development sector claim-
ing that “most programmes do not have a theory of change as the design lacks it” 
(Commissioner #2 Social Development Evaluations 2016). While another expert 
in the human settlement sector indicated that “Policy-makers set out interventions 
but have not been able to assess failure or success. We need the programme 
theory of change to make sense of programmes. The “why” is missing as M&E 
units do not have skills to do this. Successful evaluations are a combination of 
methodology and theory of change in a specific sector” (Sector Expert Human 
Settlements Evaluations 2016).

A third theme was limitation in the use of evaluation evidence in policymak-
ing. A key factor highlighted in this regard was the limited utilisation of evaluation 
evidence whether to inform or as a basis for policymaking. It was highlighted 
that the policy cycle often progresses without diffusing the available evidence into 
policymaking. These views were highlighted by two experts in the education sec-
tor, one expert in the social development sector and one expert in the economic 
cluster who indicated that “There needs to be a paradigm shift towards various 
policies on a small scale before roll out as part of evidence-based policy-making. 
Challenge is that government does not want evidence because political patronage 
is taken away in evidence-based policy-making. Policy goes ahead regardless of 
whether there is evidence or not” (Policy Expert Economic Cluster Evaluations 
2016).

A fourth and final theme regarding the most important gaps and limitations 
with existing policy impact evaluations was the issue of public sector budgetary 
constraints which influenced whether, and what type of evaluations are actually 
completed. These views were highlighted by three experts, two of whom were from 
the social development sector and one from the education sector. It was indicated 
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that “Budget availability is critical. Government does not always have money to al-
locate to evaluations. The current Early Childhood Development budget determines 
what evaluation approach and methodology will be adopted” (Commissioner #1 
Social Development Evaluations 2016). This view was supported by another expert 
in the education sector who highlighted that “The relative cost to evaluate is also 
important. Cost-benefit is important” (Commissioner Education Evaluations 2016).

DISCUSSION

The limited number of impact studies and the current focus and methods adopted 
in the reviewed impact studies limit the usefulness of the findings to policymakers. 
Adopting a realist approach offers potential in deepening understanding of how 
and why policy interventions work. This understanding may then assist policy im-
plementers in improving the design of ongoing programmes. It also offers greater 
insight for policy designers in formulating new programmes and policies.

Key informant interviews with expert commissioners and implementers of 
evaluations in the public sector have indicated that there are important gaps and 
limitations with existing policy impact evaluations. Evaluation methods and de-
signs are not always appropriate to inform the needs of policymakers. There are 
limited insights on programme pathways to change as a base of establishing how 
the programme works, in what context and under what conditions. There is also 
perceived limited utilisation of evaluation evidence in policymaking, as evaluation 
evidence is not effectively infused in the policymaking cycle. Finally, resource 
constraints in the public purse also have a bearing on whether, and what type of 
evaluations are actually accomplished.

In light of these findings and to promote more useful impact evaluations in 
the public sector, the study offers a new and improved Realist Evaluation Impact 
Evaluation Assessment Model that could be applied to ensure, through a Realist 
Evaluation lens, the prospective value of commissioned impact evaluations in the 
future to address the specific needs of policymakers and address the limitations 
of existing impact evaluation methods. The improved assessment model is graphi-
cally presented and discussed in Figure 1.

The model provides for three components, namely planning the evaluation, 
implementing the evaluation and reporting on the evaluation.

COMPONENT 1: PLANNING THE EVALUATION

Research findings indicated that impact evaluations are currently not effectively 
implemented due to a lack of quality baseline monitoring data. In addition, the 
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theory of change is not well-articulated at the start of the programme evaluation. 
This limits the options for evaluation designs and the type of evaluation questions 
that can be answered. The Realist Evaluation Impact Assessment Model integrates 
the entrenchment of foundational baseline systems and processes to facilitate and 
streamline prospective impact evaluations. Essentially, the monitoring and base-
line data should be strengthened in the intervening years while the programme 
is under implementation. Subsequently, when the programme is due for impact 
evaluation, the baseline and relevant monitoring data can facilitate the answering 
of Realist Evaluation questions.

Baseline systems and processes that should be embedded in programmes 
include:

 ● Developing and designing the M&E framework and system;
 ● Developing SMART and useful KPIs for managing programme performance;
 ● Collecting relevant and useful qualitative and quantitative programme data;
 ● Developing and refining the initial programme theory of change from existing 

documents and through interviews with key designers and implementers;
 ● Conducting programme stakeholder analysis; and
 ● Conducting programme contextual analysis.

COMPONENT 2: IMPLEMENTING THE EVALUATION

The research found that evaluations often exhibit a ‘black box’ phenomenon 
where the reasons for observed change are often unknown due to limited under-
standing of alternative pathways through which change can be obtained and the 
influence of contextual factors on these change pathways. Formulating of alterna-
tive CMOs is, however, not simple and therefore the proposed Realist Evaluation 
Impact Evaluation Assessment Model simplifies the process by suggesting specific 
questions that may guide the formulation of CMO configurations. These questions 
also guide evaluators and commissioners to include evaluation questions that of-
fer the benefit of a Realist Evaluation approach, even when such an approach 
is not explicitly developed as the evaluation design. In the design of alternative 
CMO configurations, the following guidelines may be useful.

Investigate broader programme context (Context)

Four core aspects should be investigated in order to understand the programme 
context. They are as follows: (1) the individual capacities of the key agents and 
actors who may or may not have the necessary enthusiasm, will and credibility for 
enabling the implementation of the social programme; (2) the interpersonal rela-
tionship between all programme key stakeholders; (3) the institutional setting of 
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the implementing agency as defined by its organisational culture and values that 
serve to enable or inhibit the effective implementation of a social programme; 
and (4) the overarching infrastructural system that supports it, such as political 
backing, resource allocation and positive public perception and support. Selected 
questions (see Mbava 2017 for a full set of possible questions) that can be posed 
in order to elicit this information about the context include:

 ● Who are the key agents and actors impacting on the implementation of the 
programme?

 ● What are the individual capacities and capabilities of these agents and actors 
on programme implementation?

 ● What is the nature of the interpersonal relationships between the respective 
programme key stakeholders?

 ● What factors in the institutional setting of the implementing agency may en-
able or hinder the effective implementation of the programme?

 ● What leadership and organisational culture factors within stakeholder organi-
sations enable or hinder the effective implementation of the programme?

 ● What other factors in the context may promote or prevent the anticipated 
change from occurring?

 ● To what extent does the programme work or not work for different groups of 
beneficiaries who are in different contextual environments?

Selected questions (see Mbava 2017 for a full set of possible questions) that can 
be posed in order to elicit this information about the mechanisms include:

 ● Where was the programme found to work? How did it work?
 ● Where did the programme not work? Why did it not work?
 ● In what ways does the programme work for some and not work for others?

Selected questions (see Mbava 2017 for a full set of possible questions) that can 
be posed in order to elicit this information about the outcomes include:

 ● What were the observed outcomes of the programme (exploring both ex-
pected and unplanned outcomes)?

 ● Were the outcomes the same for all programme beneficiaries?
 ● What were the outcomes at different levels of change, e.g. individual out-

comes, shared community outcomes, broader societal outcomes?
 ● For those who participated in the programme, do the observed outcomes pat-

terns achieved vary across sub-groups?
 ● How did the way the programme was implemented result in the observed 

outcomes?

The answers to these guidance questions, on programme context, mecha-
nisms and outcomes, should be properly constructed and structured to form 
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interconnected relationships that provide insightful explanations of what works, 
for whom, why it works and under what conditions.

COMPONENT 3: REPORTING ON THE EVALUATION

Interviews with policy advisors indicate that some evaluations failed to answer 
critical questions posed by policymakers and policy implementers (see Mbava 
2017: chapter 6). Commissioned impact evaluations in the public sector should 
result in evaluation findings that report on the most important factors that may 
influence decisions.

While the evaluation may explore many facets of a programme, valid and use-
ful commissioned impact evaluations in the public sector should at a minimum:

 ● Clearly indicate the outcomes and results of the evaluation;
 ● Provide a coherent programme theory of change that indicates how the pro-

gramme results in the desired change;
 ● Highlight any implementation challenges in order to improve programme de-

sign and enhance programme efficacy;
 ● Provide assurance that the observed outcomes are equitable in reaching the 

targeted beneficiaries; and
 ● Map out the policy implementation process.

Furthermore, the evaluation reports should not merely pinpoint the changes 
observed as a result of the programme or policy intervention, but specifically 
highlight what brought these changes about. Such insights will add a strong di-
mension of guidance in understanding to whom the programme might be most 
beneficial, in what context and under what circumstances. Therefore, evalua-
tion reports that specify these components provide better enlightenment and 
result in meaningful, valid and useful evaluation findings that aid in evidence-
informed policymaking.

CONCLUSION

A synthesis of the evaluation foci of the national evaluations completed to date 
highlights that there is a severe shortage of commissioned and completed im-
pact evaluations. The impact evaluations analysed in this study indicate that 
current impact evaluation methodologies are limited in choice. There is also an 
indication that evaluation methods and designs are not always appropriate to 
inform the needs of policymakers as there are gaps in and limitations to existing 
impact evaluations.
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Incorporating a Realist Evaluation approach offers certain benefits. First, its 
findings are meticulous and in-depth due to the systematic and theoretical rigour 
of the approach. Such findings can support the tailoring of defined interventions, 
targeting specific beneficiaries. Second, the approach interrogates the programme 
context as well as how, why and for whom the programme works. Therefore, it 
supports programme evaluation that is evidence-based, demonstrating contextual 
conditions required for programme success. Third, the benefit of the method is 
that it supports evidence-informed policymaking. Within the wider evidence-
based policy debate, Realist Evaluation has emerged as key contributor in the 
systematic review of evidence of ‘what works, for whom, why it works and in 
what context’. This strong base of evidence can be used to support or challenge 
policy and programme claims of what works and provide a menu of policy op-
tions as part of the findings.

To facilitate the incorporation of a Realist Evaluation approach, this research 
proposes a revised Realist Evaluation Impact Assessment Model that integrates 
the entrenchment of foundational baseline systems and processes to facilitate and 
streamline prospective impact evaluations. The model further provides for the 
construction of programme theory and provides guidance for its reconstruction 
if such theory is unknown or not explicit. In addition, clear guidance on defining 
the broader programme context is systematically mapped out.

Therefore, this model offers significant contribution towards improved Realist 
Evaluation design even within contexts that exhibit weaker M&E capacity. 
Adoption of the components of this model can assist in better impact evaluation of 
the social programmes of government and strengthen evaluation in South Africa.
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ABSTRACT

This article addresses the issue of the Executive branch of government 
that is often caught up in a dispute, and then approaches the Judiciary 
to find a solution. The Executive may have a politically inclined outcome 
in mind and might expect to obtain a court order that enforces its own 
stance. Should the court order not be what the Executive had hoped for, the 
Executive would probably allege judiciary interference (judicial overreach). 
This article explains that the Constitution of the Republic of South Africa, 
1996, provides for the division of state authority between the Legislative, 
Executive and Judicial branches of government. The Judiciary’s task is to en-
sure that laws are enforced equally and the courts are empowered to strike 
down an Executive action that violates the Constitution and then order the 
Executive to refrain from such action. This article attempts to answer the 
following questions: Does “judicial overreach” occur and does the Judiciary 
tend to stray into the realm of the Executive when a court order instructs 
the Executive to deal with an administrative matter in a particular manner? 
In reality, this action of the Judiciary should rather be seen as a solution, 
judicial guidance and leadership to sustain public administration, govern-
ance and management. The article explains that the action of “judicial over-
reach” occurs when a court acts beyond its jurisdiction and interferes in 
areas within the Executive’s mandate. The article also attempts to answer 
the following question: When a court of law issues a specific order and 
that order does not suit the Executive because of its political intentions, is 
this “use of the courts” strategy politically invoked as a possible distraction 
from the shortcomings of the Executive functions? The stance is that such a 
strategy by the Executive is indeed an attempted distraction from the short-
comings of its functions.

Judicial Over-reach
Undue Interference or Remedy 

for Executive Shortcomings?
M van Heerden

Department of Public Administration and Management
University of South Africa
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INTRODUCTION

A common characteristic of constitutional systems is the division of state authority 
among Legislative, Executive and Judicial institutions, namely the so-called trias 
politica doctrine. The Constitution of the Republic of South Africa, 1996, provides 
for such a division of state authority that is aimed at the functional independence 
of each such institution from the other. The manner in which the separation of 
powers principle is applied in South Africa does, however, have its own particular 
features. The Constitution of the Republic of South Africa, 1996, also allows for 
checks and balances to ensure that such a division of state authority between 
the three mentioned government institutions is not exercised arbitrarily. For the 
purposes of this article, the discussions are focused on the Executive and Judiciary 
institutions only. The Executive includes governmental ministries, government 
administrative departments and public officials.

The supremacy of the Constitution of the Republic of South Africa, 1996, and 
the rule of law constrain the Executive, acting in positions of power, to the stand-
ards set in the provisions of the Constitution of the Republic of South Africa, 1996, 
itself and, accordingly, the Executive may only exercise a power and perform a 
function that is conferred on it by law.

Governmental ministries, departments and officials, as the Executive, are 
expected to regularly adapt to and perform their functions in increasingly more 
complex environments, while their core functions, such as managing people and 
resources, continue to evolve and develop. When caught up in an intricate situa-
tion, especially where an opposition political party is involved, these institutions 
often approach the Judiciary in an effort to obtain a specific court order that en-
forces the institution’s stance in the intricate situation. In such cases the institution 
may have a politically inclined outcome in mind. Should the court order not be 
what the institution had hoped for, the institution could allege judiciary interfer-
ence (judicial overreach) into the business of the institution and not accept the 
court order issued because this could interfere with its political intentions.

Existing theory points to the fact that the Judiciary’s task is crucial in that it is 
charged with ensuring that laws are enforced equally towards all institutions, people 
and matters. In matters before the courts of law, the courts are authorised to declare 
that any action or conduct that is inconsistent with the provisions of the Constitution 
of the Republic of South Africa, 1996, is invalid to the extent of its inconsistency and 
then make any order that is just and equitable, including that the institution and/or 
person concerned refrain from such action or conduct, and be allowed to correct 
the defect in a particular manner. Mention is often made that in cases such as these, 
the Judiciary encroaches upon the terrain of authority of the Executive.

The action of “judicial overreach” occurs when a court acts beyond its ju-
risdiction and interferes in areas which fall within the Executive’s and/or the 
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Legislature’s mandate. This implies that the Judiciary has violated the doctrine 
of separation of powers. Based on case studies/court cases, this article attempts 
to answer the following questions: Does “judicial overreach” occur in practice? 
Does the Judiciary tend to stray into the realm of the Executive and/or Legislature 
when a court order instructs the Executive and/or Legislature to deal with an 
administrative and/or legislative matter in a particular manner? When a court 
of law issues a specific order and that order does not suit the public institution 
concerned because of its political intentions, is this “use of the courts” strategy 
politically invoked as a distraction from the shortcomings of the Executive’s own 
functions?

This stance is relevant to public administration because the Executive authority 
may not be prepared to accept the court order issued for the reason that it may 
have a selfish politically inclined outcome in mind. The functions of the Executive 
authority of South Africa appear to be an ever-increasing responsibility, and it 
is burdened with more than, inter alia, protecting the life, property and general 
welfare of the inhabitants of South Africa.

The credibility of a state depends largely on the manner in which public admin-
istration is exercised by the Executive authority of government. The Constitution 
of the Republic of South Africa, 1996, affords the inhabitants of South Africa the 
expectation that the government will perform public administration to promote 
the general welfare of the public. A balance is expected to be maintained be-
tween the constitutional authority that is granted to the Executive authority and 
the manner in which public officials exercise such authority.

This article first describes the division of state authority in terms of the consti-
tutional principle of the separation of powers; second, discusses the partial de-
viation from the principle between the Executive and Legislature; third, describes 
the authority granted to the Judiciary; fourth, explains the meaning of “judicial 
overreach”; fifth, describes the judicial independence of the courts in practice; 
sixth, explains the realm of the Executive authority; and finally, explains what 
good governance entails.

DIVISION OF STATE AUTHORITY BETWEEN LEGISLATIVE, 
EXECUTIVE AND JUDICIAL INSTITUTIONS

In countries with a constitutional system, a common characteristic is the division 
of the state’s authority between Legislative, Executive and Judicial institutions. This 
principle of the separation of powers refers to the separation between the powers 
of these institutions, the classic trias politica doctrine (Rautenbach and Malherbe 
2012:60–61). The three divisions of state authority are aimed at functional in-
dependence from each other and the fact that state authority is not exercised 
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arbitrarily. The role of each of the three divisions of state authority is different, as 
explained below.

The primary purpose of the principle of the separation of powers is to pre-
vent one branch of government from usurping the power of another branch or 
exercising its own power to such an extent that it takes over or interferes in the 
functions of another branch (Mojapelo 2013:37–39). Therefore, the principle aims 
at preventing an excessive concentration of power in the hands of one branch of 
government (Devenish 2003:85). However, the principle does not prevent one 
branch of government from ensuring that the other branches perform their func-
tions in a constitutional manner in order to remain within the constitutional pre-
scriptions regulating the state’s authority. The principle is thus to ensure and sus-
tain an appropriate balance of power among the three branches of government. 
Section 41 of the Constitution of the Republic of South Africa, 1996, provides 
that the three branches of government may exercise control among themselves 
in terms of a system of “checks and balances”. One branch may, therefore, check 
that another branch is acting constitutionally, but it may not take over or interfere 
in the other branch’s functions (Mojapelo 2013:37–39).

Almost all constitutions formally distinguish between the three divisions of 
state authority and make provision for institutions in each regard (Rautenbach and 
Malherbe 2012:60–61). The current Constitution of the Republic of South Africa, 
1996, provides for such a division of authority in sections 43, 85 and 165, but 
does not explicitly state that the separation of powers is inherently embedded in 
the Constitution of the Republic of South Africa, 1996. The outline of the structure 
in section 43 implicitly suggests the presence of a separation of powers by al-
locating the legislative power (section 43) to Parliament, the executive power to 
the President and the Cabinet (section 85), and the judicial power (section 165) 
to the courts of law. This allocation constitutes a primary allocation of power to 
the three major areas of governance, and therefore indicates that the Constitution 
of the Republic of South Africa, 1996, provides deductively for a separation of 
powers (Labuschagne 2006:21).

PARTIAL DEVIATION FROM PRINCIPLE BETWEEN 
THE EXECUTIVE AND LEGISLATURE

Whereas the Constitution of the Republic of South Africa, 1996, in general gives 
expression to the principle of the separation of powers by recognising the func-
tional independence of each of the three branches of government (Certification 
of the Constitution of the Republic of South Africa 1996 (10) BCLR 1253 (CC)), the 
South African parliamentary system does not give full expression to the principle 
and does not follow an absolute separation of powers (Mojapelo 2013:37–39). 
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It thereby adheres only to the minimum standards of the separation of powers 
principle (Labuschagne 2006:25). The formation of the parliamentary system al-
lows for traversing the links between the Executive and the Legislature. A strong 
party-based political system exists in South Africa, which can impede effective 
control among themselves because certain members of the Legislature may be 
reluctant to call the Executive to account as it is made up of members of their 
own party. The parliamentary system, accordingly, allows for an undue influence 
of a political nature by the Executive on the Legislature.

The Executive authority consists of members from the majority political party 
that also has the majority of seats in the Legislature. The President of South Africa 
heads the Executive, and together with his cabinet ministers and deputy ministers, 
they are all members of the Legislature. The Speaker of the National Assembly of 
Parliament and the Chairperson of the National Council of Provinces, lead these 
two Houses that constitute Parliament, and are also appointed from the members 
of the majority party in Parliament (Myerson 2004:Online).

Although it is unfortunate that the separation of powers principle between the 
Executive and the Legislature is not that distinct, it is patently evident between the 
Judiciary and the Executive (Mojapelo 2013:37–40). The Chief Justice of South 
Africa heads the Judiciary, and this provides a clear separation of powers between 
the Judiciary and the other two branches of government authority (Myerson 
2004:Online). This situation, accordingly, does not allow for any undue influence 
of a political nature by the Executive on the Judiciary.

THE JUDICIAL AUTHORITY

The judicial authority is vested in the courts of law that function independently 
and impartially and are subject only to the Constitution of the Republic of 
South Africa, 1996, and to the law of South Africa (1996 Constitution: section 
165(1)). The judicial task is crucial in that the courts are charged with ensuring 
that laws are enforced equally towards all people, institutions and matters. Once 
the Executive translates policy into law or conduct, that law or conduct must be 
consistent with the Constitution of the Republic of South Africa, 1996. Otherwise, 
the courts have no choice but to do their duty and declare such law or conduct 
invalid. The Judiciary furthermore has to ensure that in matters before the courts, 
the Constitution of the Republic of South Africa, 1996, is observed by public insti-
tutions and all inhabitants of the country. The Constitutional Court, the Supreme 
Court of Appeal and the High Courts have the authority to inquire into the consti-
tutional validity of any law or conduct that is inconsistent with the Constitution of 
the Republic of South Africa, 1996. All three courts are competent and authorised 
to strike down an Executive or administrative action or conduct that violates the 
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provisions of the Constitution of the Republic of South Africa, 1996, (sections 167 
and 172). The courts may order the public institution concerned to refrain from 
such action or conduct, or to correct it by means of a specific action.

In court proceedings before the Constitutional Court (Bato Star Fishing (Pty) Ltd 
vs Minister of Environmental Affairs and Others 2004(4)SA490(CC)), Judge O’Regan 
made a crucial observation in terms of the separation of powers by stating the follow-
ing: “In doing so [judicial review] a court should be careful not to attribute to itself 
superior wisdom in relation to matters entrusted to other branches of government. 
A court should thus give due weight to finding of fact and policy decisions made by 
those with special expertise and experience in the field” (paragraph 48). From this 
judgment rendered, it is apparent that the approach of the Judiciary is in line with 
constitutional principles, and on socioeconomic rights, a clear pattern emerges. The 
Constitutional Court (Judiciary) is cautious when venturing into the domain of the 
other two branches of government, but does this in an appropriate manner.

This approach by the courts is to ensure that state authority is not exercised 
arbitrarily and is within the provisions of section 41 of the Constitution of the 
Republic of South Africa, 1996, which allows the three branches of government 
to exercise control among themselves by means of “checks and balances”. When 
such a court makes an order that a public institution, as part of the executive 
authority, should perform a particular administrative action in a certain situation, 
the conduct of the court may appear to be an encroachment on the terrain of 
the Executive, but is in fact reasonable and correct in terms of its constitutional 
mandate. Such action by the court should therefore not be regarded as an attempt 
to take over the functions of the administrative institution.

Should the Executive, for example, aver judicial interference (judicial over-
reach) in a particular case and not want to accept the court order issued, the 
Executive will have to explain in court proceedings how the Judiciary has exer-
cised judicial overreach. This explanation would need to also include what the 
underlying political intentions in the matter are. The Executive cannot just decide 
on its own accord to ignore judicial decisions, unless it is not bound by those 
decisions. Such an averment is furthermore detrimental to the integrity of the 
Judiciary. A threat against judicial independence is tantamount to a threat against 
the rule of law, democracy and the constitutional system as a whole (Nhlabathi 
2015:Online). This is particularly so when the threats emanate from other state 
organs and the ruling political party itself (Merten 2017:Online).

MEANING OF JUDICIAL OVERREACH

The action of “judicial overreach” occurs when a court of law acts beyond its 
jurisdiction and interferes in areas which fall within the Executive’s and/or the 
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Legislature’s mandate. This implies that the Judiciary has violated the doctrine of 
the separation of powers by taking on the functions such as law enforcement, 
policymaking and law-making (Suttner 2017:Online).

To illustrate this situation, the decision by the Executive in 2017 to withdraw 
from the International Criminal Court (ICC) can reflect the issues involved. The 
Executive sent a notification of its intention directly to the ICC. Its intention to 
leave the ICC followed after the government refused to detain the indicted war 
criminal, Sudanese President Omar Hassan al-Bashir at an African Union summit 
held in South Africa in 2015, despite an ICC warrant for his arrest. An announce-
ment to withdraw was in fact already made in 2016 amid accusations that the 
ICC is biased against Africans because every person tried by the ICC since the 
treaty creating it was adopted in 1998, has been African (Burke 2017:Online). In 
an attempt to stop the withdrawal, the Democratic Alliance (DA), one of South 
Africa’s two main political opposition parties, brought an application to the high 
court in Pretoria (Democratic Alliance v Minister of International Relations and 
Cooperation and Others, 83145/2016:Online). After considering the matter, the 
court pointed out that the procedure that had been followed by the Executive 
was unconstitutional and incorrect. The Constitution of the Republic of South 
Africa, 1996, prescribed the procedure, and prior parliamentary approval was 
needed in the matter. The court did not rule on whether South Africa should 
withdraw from the treaty, and stated that the decision is policy-laden, and one 
residing within the mandate of the Executive in the exercise of foreign policy, 
international relations and treaty-making. The court then ordered the then South 
African president to retract the country’s “invalid” notification to the ICC (Burke 
2017:Online). The court had only become involved in the matter after the DA 
had brought the application to the court. The court, at that stage, then entered the 
domain of the Executive and the Legislature to determine the correct procedure 
that the Executive should have followed. The court did not become involved in 
the political aspect of whether the decision to withdraw was appropriate or not. 
There was, accordingly, no judicial overreach in this matter. Should the court, 
however, have become involved in the matter on its own accord and prior to the 
DA bringing an application to the court, then such an action would clearly have 
been tantamount to judicial interference as the court would then have entered the 
domain of the Executive and the Legislature without a mandate.

There are regularly allegations by the government that there has been “judicial 
interference” and “unfettered encroachment” in matters falling within “the realm 
of the Executive” to please the opposition and that the “Judiciary is playing into 
political space” (Mokjadji 2017:Online). The courts of law are frequently faced 
with challenges to the state’s unlawful and irrational decisions and policies, but 
this alone does not mean that there has been actual “judicial overreach”. The 
Judiciary is the ultimate guardian of the Constitution of the Republic of South 
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Africa, 1996, and it is the only state organ which has the authority to determine 
whether law, policy or conduct is consistent and lawful in terms of the Constitution 
of the Republic of South Africa, 1996 (Yacoob 2017:Online). The Constitution of 
the Republic of South Africa, 1996, requires the courts of law to determine the 
lawful limits and regulate the exercise of public power which includes govern-
mental law, policy and conduct (Whittle 2015:Online). In a constitutional sys-
tem the “government must provide substantive justification for all its actions” to 
show that its laws, policy choices and conduct adhere to the Constitution of the 
Republic of South Africa, 1996.

JUDICIAL INDEPENDENCE OF THE COURTS IN PRACTICE

In terms of section 165 of the Constitution of the Republic of South Africa, 1996, 
“judicial independence” means that judges should be impartial or unbiased in 
exercising their functions and may not take sides in a dispute before the court. 
The courts apply the law impartially and without fear, favour or prejudice. A per-
son or organ of state may not interfere with the functioning of the courts. The 
Executive and Legislative branches of authority may not encroach on the terrain 
of the Judiciary as this is a legal field in which the other branches have no relevant 
experience (Yacoob 2017:Online). Organs of state must assist and protect the 
courts to ensure the independence, impartiality, dignity, accessibility and effec-
tiveness of the courts (1996 Constitution: section 165(2)). The Judiciary’s primary 
function is to adjudicate on disputes in connection with the interpretation and 
application of legal rules. The Constitutional Court is the highest court in South 
Africa in all matters relating to the interpretation, protection and enforcement of 
the Constitution of the Republic of South Africa, 1996, and the Bill of Rights. The 
Constitutional Court is “the Court of final instance” in constitutional matters (1996 
Constitution: section 167).

People and institutions approach the courts of law with problem situations in 
order to find a solution. The courts must give an “outcome” to a problem situation 
and make a ruling on the actual situation. This is done by applying the rules of 
administrative law and/or other legal sub-fields, and by venturing into the domain 
of the other branches of government. The decisions by the courts are final and 
binding. This means that the parties before the court are bound by the judicial 
decision and such a decision can only be altered by a higher court after being 
reviewed by the higher court (Yacoob 2017:Online).

The mentioned judicial procedure requires that the court needs to make an 
analysis of the executive functions to find an appropriate outcome. The fact that 
the court gives an instruction on an administrative action must be seen as “judicial 
guidance” and the “best option”. Although this may appear as an encroachment 
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on the terrain of the Executive, it is rather a necessary and reasonable encroach-
ment. This approach of the courts is to enhance public administration rather than 
take over those functions.

An example of a court judgment in this regard is the prominent matter against 
a former President of South Africa that ended in the Constitutional Court of 
South Africa (Economic Freedom Fighters v Speaker of the National Assembly 
and Others, and, Democratic Alliance v Speaker of the National Assembly and 
Others, 31 March 2016, CCT 143/15 and CCT 171/15:Online). The Constitutional 
Court delivered judgment in this matter on 31 March 2016. The facts of the case, 
briefly, were that the Executive upgraded the security at the President’s private 
residence known as Nkandla. In the course of implementing that decision, a num-
ber of items, inter alia, a swimming pool, were built at state expense. Following 
several complaints about the alleged misuse of public funds, the Public Protector 
investigated the project. In her report of March 2014, she concluded that five 
features that had been built were non-security features and that state funds should 
not have been used for their construction. As remedial action, she ordered that 
the President repay a reasonable portion of the expenses to the state. The Public 
Protector indicated that her power to take appropriate remedial action is binding 
and enforceable until set aside by a court of law. The Speaker of the National 
Assembly contended that the Public Protector’s power to take remedial action 
merely amounted to recommendations, and the remedial action was thus not 
binding.

In the court judgment, the Chief Justice confirmed that the power of the Public 
Protector to take appropriate remedial action has legal effect and is binding. 
Therefore, the National Assembly is not entitled to respond to the action taken 
by the Public Protector as if it is of no force or effect. The Court thus held that the 
National Assembly’s resolution, based on the report and findings by the Minister 
of Police that exonerated the President from liability, was inconsistent with the 
Constitution of the Republic of South Africa, 1996, and unlawful. The Court also 
held that, by failing to comply with the Public Protector’s order, the President had 
failed to “uphold, defend and respect” the Constitution of the Republic of South 
Africa, 1996, because a duty to repay the money had been specifically imposed 
on him through the Public Protector’s constitutional power. The Court further 
declared the conduct of the President and the National Assembly inconsistent 
with their constitutional obligations. The Court ordered the National Treasury 
to determine the reasonable portion that the President should repay for the five 
non-security items. The Court ordered the President to make payment and to rep-
rimand the Ministers involved in the expenditure at Nkandla.

This matter serves as an apt example of the separation of powers and the 
independent role of the Judiciary to reprimand the other two branches of govern-
ment authority for their inconsistent actions (Constitution of the Republic of South 
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Africa, 1996: section 41, and, Mojapelo 2013:37–39). It was also clear that the 
Executive and the Legislature had erred in their decisions and misinterpreted the 
constitutional prescriptions. The Judiciary had to place itself on the terrain of the 
other authorities and give appropriate orders on how the administrative decisions 
should have been taken. This approach by the Constitutional Court is also clearly 
not “judicial overreach”.

The question whether “judicial overreach” actually occurs in practice can only 
be answered after an analysis of the facts and merits of each case. It is possible 
that a court might overreach, but, its decision stands in law until it is challenged in 
an appropriate higher court and overturned by the higher court, or made moot by 
legislative amendments by an appropriate legislative body at national, provincial 
or local governmental level.

THE REALM OF THE EXECUTIVE AUTHORITY

The credibility of a state depends largely on the manner in which public admin-
istration is exercised by the Executive authority of government. The Executive 
authority of South Africa is vested in the President (1996 Constitution: section 
85(1)). The President exercises the Executive authority together with his cabinet 
members. The main task of the contemporary Executive is to make policy de-
cisions, ensure the compliance with the Constitution of the Republic of South 
Africa, 1996, and to make sure that laws passed by the Legislature are carried out 
correctly. The Executive and public institutions are obliged to ensure that all pub-
lic activities are exercised with adherence to constitutional requirements because 
any conduct that is inconsistent with the Constitution of the Republic of South 
Africa, 1996, is invalid (1996 Constitution: section 2).

The Executive authority of South Africa is burdened with, inter alia, protect-
ing the life and property of the inhabitants of South Africa, and is a mechanism 
through which the general welfare of inhabitants is promoted and the lives of 
inhabitants are regulated in the finest detail (Brynard 1993:19). The ministerial 
head of a department must ensure that government policies are correctly ex-
ecuted. If this process fails, public service delivery suffers, as the inhabitants of the 
country do not receive the promised services and government’s legitimacy suffers 
(Minnaar and Bekker 2005:8).

In terms of section 85 of the Constitution of the Republic of South Africa, 1996, 
public officials are instrumental in exercising the functions of the Executive au-
thority and must be clearly and adequately informed about the manner in which 
they are to exercise their functions in terms of current policy and constitutional 
directives and obligations. Should a dispute arise from an administrative action 
performed by an official or other functionary in the Executive, and the matter 
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then serves before the courts, the judgment and guidance by the court should be 
conveyed to all functionaries involved in the action that led to the dispute. The 
Constitution of the Republic of South Africa, 1996, sets the parameters of legiti-
macy and the checks and balances for the utilisation of the national resources to 
benefit every citizen. The Executive authority is thus constitutionally accountable, 
and government departments are obliged to account for the services they render 
to the citizenry (Shija 2012:6). These institutions should not offer excuses when 
services are not rendered within acceptable parameters.

When the government repeatedly fails and violates its constitutional obligations 
and its own processes and procedures, approaching the courts of law is usually 
a last resort that citizens have to vindicate their rights. It is in these cases where 
the Executive has to invite and allow the court “into the realm of the Executive 
functions” so as to allow the court to analyse the situation in dispute. There have 
been a number of allegations that the Judiciary is straying into the realm of the 
Executive (Mokjadji 2017:Online). The government believes that the courts are 
being used in a “form of law-fare” by institutions and political parties to resolve 
issues that fall within the political and policy sphere. Is the criticism justified or is 
it meant to distract South Africans from something else?

An example of a case in which the Constitutional Court strayed into the realm 
of the Executive is in the above-mentioned matter against a former President of 
South Africa (Economic Freedom Fighters v Speaker of the National Assembly 
and Others, and, Democratic Alliance v Speaker of the National Assembly and 
Others, 31 March 2016, CCT 143/15 and CCT 171/15:Online). When the major-
ity judgment was delivered, the Chief Justice said that the Constitutional Court’s 
ruling treaded on the issue of separation of powers between the Legislature and 
the Judiciary. He continued by saying that the judgment is a “textbook case of 
judicial overreach” and is a constitutionally impermissible intrusion by the 
Judiciary into the exclusive domain of the Legislature. The court not only made 
particular findings as to the short-comings in the case but also placed pressure 
on the Legislature to act on the long-drawn-out Nkandla debacle. It found that 
the Legislature had failed to hold the President accountable for certain issues and 
also found that the failure by the Legislature to properly determine whether the 
President had breached section 89 of the Constitution meant that the Legislature 
had failed in its constitutional duties – that is to scrutinise and oversee the actions 
of the Executive. The Court further directed the Legislature to comply with section 
237 of the Constitution and make rules regulating the removal of a president in 
terms of section 89 without delay.

However, in other cases cries of “judicial overreach” can also be explained as 
attempts to distract the South African public from the failures of government (TMG 
Digital 2017:Online). An example in this regard is in the case of Black Sash Trust v 
Minister of Social Development and Others (Freedom Under Law NPC Intervening) 
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(CCT48/17)(Online). The Executive had failed to ensure that an organ of state, 
SASSA, fulfils its obligation to distribute social grants. The court had to decide on 
the takeover of the responsibility for the distribution of social grants by the South 
African Post Office. The court also had to decide on whether there was a threatened 
infringement to people’s social assistance rights and if the foundation of the court’s 
remedial order would be disregarded. All these issues necessarily led to the court 
being involved more than it should have been in administrative procedures although 
this was all aimed at granting just and equitable relief. The court remarked that even 
in a constitutional democracy, it is inevitable that at times tension will arise between 
the different arms of government when a potential intrusion into the domain of an-
other is at stake. It is at times like these that courts tread cautiously to preserve the 
comity between the Judiciary and the other branches of government.

It appears therefore that in certain cases, when a court of law issues a specific 
order and that order does not suit the public institution concerned because of its 
political intentions, that this “use of the courts” is a politically invoked strategy as 
a distraction from the shortcomings of the Executive functions.

The Constitution of the Republic of South Africa, 1996 (section 195(1)), instructs 
that public administration must be performed in an effective and efficient manner. 
This constitutional obligation rests on the government to respect, fulfil and uphold. 
Guidance and leadership from the courts should be regarded as valuable and sup-
portive in order to interpret and adhere to the constitutional directives.

GOOD GOVERNANCE

Good public administration flows from the strategic goal to achieve good govern-
ance processes and outcomes. To capture the essence of governance, the Oxford 
English Dictionary (Soanes 2006:325) explains that governance is “the act or man-
ner of governing, of exercising control or authority over the actions of subjects; a 
system of regulations”.

One of the basic values and principles also enshrined in section 195 of the 
Constitution of the Republic of South Africa, 1996, is that “public administration 
must be accountable”. The word “accountability” is synonymous with the words 
“responsibility, liability, culpability, answerability, and chargeability”. In South 
Africa, public accountability is frequently used interchangeably with the words 
“good governance”. In our minds, these words could conjure up images of equity, 
transparency and fairness, which points to the obligation to explain and justify 
conduct and decisions to a stakeholder. This is similar to the definition of public 
accountability as a social relationship (Bovens 2006:Online).

Grindle (2004:539) explains that most of the good governance agenda is about 
what governments need to do to put their political, administrative and financial 
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houses in better order. At the same time, many governments not only have low 
capacity to carry out such commitments, but are also locked in conflicts of inter-
ests between trying to do the right things and doing the urgently needed things 
right, that consume their energies and resources (Grindle 2004:539). Furthermore, 
it is not at all self-evident that improving governance in all its aspects will result 
in a reduction of the societal and managerial problems those governments face. 
Governments should act according to all the criteria of good governance, which 
implies on the basis of rule of law, accountability, political stability and absence of 
violence, government effectiveness, regulatory quality and control of corruption. 
If government would proceed in this way and improve itself as much as pos-
sible in these dimensions, this should be sufficient to eradicate societal problems 
(Grindle 2004:540).

Accountability refers to the obligation of public officials to report on the us-
age of public resources and answerability for failing to meet stated performance 
objectives (Armstrong 2017:1). In similar vein, “good governance” is employed 
here to describe a system of governance that is first and foremost accountable, 
transparent, responsive, equitable, participatory, oriented towards consensus and 
ultimately, effective and efficient. Good governance is therefore to be character-
ised by efforts towards the diminution of corruption, and responsiveness to the 
prioritisation of the present and future needs of society (Armstrong 2017:4).

Accountability ensures that actions and decisions taken by public officials 
are subject to oversight so as to guarantee that government initiatives meet their 
stated objectives and respond to the needs of the community they are meant to 
be benefiting, thereby contributing to better governance and poverty reduction. 
Good governance is conceptualised here as the achievement by a democratic 
government of the most appropriate developmental policy objectives to sustain-
ably develop its society (Cloete 2000). This is done by mobilising, applying and 
coordinating all available resources in the public, private and voluntary sectors, 
domestically and internationally, in the most effective, efficient and democratic 
way (Cloete, Møller, Dzengwa and Davids 2003). To achieve the set standards of 
good governance, a public institution should appreciate guidance and leadership 
from the courts and refrain from having political intentions when a court ruling is 
not in its favour.

CONCLUSION

The Constitution of the Republic of South Africa, 1996, recognises the separa-
tion of powers principle and provides for a division of state authority between 
the Legislative, Executive and Judicial authorities. This is aimed at functional 
independence from each other and the fact that state authority is not exercised 
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arbitrarily. The separation of powers principle applied in South Africa does, how-
ever, have its own particular features.

The Constitution of the Republic of South Africa, 1996, also allows for checks 
and balances to ensure that the three government authorities function effectively 
and efficiently. The Judiciary’s task is crucial in that it is charged with ensuring that 
laws are enforced equally towards all people and all matters. In matters before 
the courts of law, the courts are competent to strike down an Executive or admin-
istrative action or conduct that violates the provisions of the Constitution of the 
Republic of South Africa, 1996, and then order the public institution concerned to 
refrain from such action. Courts of law give outcomes to problem situations and 
these must be seen as a reasonable and necessary encroachment on the terrain of 
the Executive to find a solution and give judicial guidance in an attempt to sustain 
public administration.

If the integrity of the Judiciary is to be preserved, it is imperative that the Executive 
and the Legislature start acting and performing their functions with accountability 
and transparency. If both these branches of government adhere to their constitu-
tional obligations, there would be a decrease in the need for court adjudication.

The outcomes of the discussions above point to the fact that administrative 
institutions, inter alia, approach the Judiciary with disputes in practice in order to 
find a solution. The courts of law then need to enter the terrain of the authority 
of the Executive when the court has to take cognisance of the particular circum-
stances and accordingly, prepare an appropriate order or instruct the Executive to 
deal with an administrative matter in a particular manner. This offers an outcome 
to the underlying problem situations, and these usually include an order to an 
administrative institution to refrain from certain conduct and to perform a par-
ticular administrative action. This approach of the Judiciary should not be seen as 
an encroachment on the terrain of the Executive with the intention to usurp the 
authority of the Executive, but rather as a solution, judicial guidance and leader-
ship in an attempt to sustain public administration, governance and management.

The contention of this article is that judicial overreach per se does take place 
but with circumstantial good reason, and primarily because the Judiciary needs 
to enter the terrain of the Executive in order to appropriately advise and guide 
the Executive in terms of the manner in which policy and legislation must be 
interpreted and applied in practice to enable public officials to perform public 
administration efficiently and effectively. This should rather be regarded as a form 
of leadership to improve and sustain governance.

Continuing down the path of allowing the Judiciary to be undermined could 
lead to a constitutional crisis. If there is a constitutional crisis brewing it is not in 
principle because the Judiciary is engaged in judicial overreach. It can also be 
because the Executive is not obeying the Constitution of the Republic of South 
Africa, 1996, and is not abiding by the decisions of the court of law.
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ABSTRACT

The spread of mobile technologies and mobile phones has presented an op-
portunity for government in the developing countries to utilise mobile tech-
nologies to help facilitate citizen engagement and the provision of better ser-
vices to the citizens. The article examines mobile technologies and services 
as a form of activating convenient access to government information, forms 
and business processes through mobile government (m-government). For 
most citizens, mobile devices remain a common part of their daily lives, and 
are a tool for being interconnected and included. Through these technolo-
gies, citizens can make payments, register for specific notifications, and inter-
act with service providers and government leaders. M-government is mainly 
about service delivery to the citizens, businesses, and government officials by 
use of mobile and wireless technologies. Further, it is seen as a subset or a 
complement to e-government through the utilisation of different mobile and 
wireless technologies, services, applications and devices to provide informa-
tion and services to citizens, businesses and all government units thus creat-
ing better opportunities for the public to participate and communicate with 
government. The article argues that m-government services are now evolving 
on four dimensions, namely transforming e-government services directly to 
the mobile platform, providing access to mobile technologies and application 
for the field workers of the public sector, enabling smart/flex working and 
providing citizen services anytime, anywhere.
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INTRODUCTION

Growing concerns about the access inequality to e-government has led to considera-
tion of mobile technology as an alternative service distribution channel. Millions of 
less privileged individuals without access to the internet still have no realistic chance 
of accessing government services. M-government is now looked upon as a viable 
alternative solution. As the South African government grapples with how to make 
e-government citizen-centric and widely available to all categories of citizens, m-
government is emerging as the next logical extension of, or complement to ongoing 
e-government efforts. Government has an obligation to begin creating applications 
that take advantage of existing mobile technology to provide beneficial services to 
citizens. Citizens depend on the government to deliver services effectively and effi-
ciently. M-government is used to make public information and management services 
available “anytime, anywhere” to citizens and employees in the public sector.

The focus of this article is on exploring how the participation of citizens in all 
spheres of government can be improved through the use of mobile phones. It 
investigates how governments can benefit from the capabilities of mobile phones 
since they are already widely used by citizens for social, financial and other per-
sonal applications. In this article, the researcher looks at m-government and its 
possible applications and advances; the reasons why it is advisable for the South 
African government to adopt its services. The article also considers the benefits 
that could accrue to both citizens and government, and further examines local 
and international evidence of mobile governance innovations.

THE CONCEPT OF M-GOVERNMENT

Rapid improvement of mobile communications and mobile computing technolo-
gies has opened new opportunities for mobile interaction and mobile business. 
The use of mobile technologies in the public sector represents an alternative 
channel of communication for accessing public services. The concept of m-gov-
ernment stands for the use of mobile wireless communication technology within 
government administration and its delivery of services and information to citizens 
and firms (Nava and Davila 2006:306; Albesher and Stone 2016:3).

M-government is defined as the provision of government services through the 
use of information and communication technologies (ICT) (El Kiki, Lawrence and 
Steele 2005:14). M-government refers to the use of ICT by government institutions 
with the help of mobile technologies to deliver electronic services to the public. 
This definition is derived from the definition of electronic government (e-govern-
ment) because m-government is a subset of e-government (Ntaliani, Costopoulou 
and Karetsos 2007:700:701).
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M-government is a subset of e-government. In addition, m-government is 
particularly suited for the developing world where internet access rates are low 
but mobile phone penetration is growing rapidly (OECD/ITU 2011). The advance-
ment in mobile wireless technologies and infrastructure, as well as high mobile 
penetration, should form part of the driving force behind the adoption of m-
government services (Zukang, Toure and Gurria 2011:19; Al-Azizi, Al-Badi and 
Al-Zrafi 2018:4). M-government is the strategy and its implementation involves 
the utilisation of all kinds of wireless and mobile technology, services, applica-
tions and devices for improving benefits to the parties involved in e-government; 
including citizens, businesses and all government units (Ogunleye and van Belle 
2014:2).

One of the reasons for the existence of m-government is the fact that mobile 
services are cheaper and more accessible. M-government is particularly suit-
able for those countries that are in transition, where rates of internet access are 
low, but the use of mobile phones is growing rapidly in urban and rural areas. 
According to Avdic, Avdic, Spalević, Marovac and Crnisanin 2014:902), the goal 
of m-government is not to replace e-government. It must be used to complement 
e-government functionalities. E-government uses information technology such as 
Wide area network (WAN), internet, and mobile computing in order to put public 
sector jobs at the service of citizens. On the other hand, m-government uses mo-
bile and wireless technologies such as mobile phones, Personal digital assistant 
(PDA) devices with internet connection for improving government services and its 
accessibility to people anywhere and anytime.

M-government is an emerging trend in public service delivery and is part of a 
broader phenomenon of mobile enabled development. It creates and guarantees 
mobility and portability for the public, business, and government. Furthermore, it is 
convenient in accessing information, real-time access to information, and personali-
sation of information access is guaranteed to maximise benefits of using information 
and, in turn, create further advanced e-government services (Mengistu, Zo and Rho 
2009:1445). M-government refers to the use of government services and associated 
applications through means of mobile devices (cellular phones, notebook comput-
ers, PDAs) and wireless connectivity (Sekyere, Tshitiza and Hart 2016:2).

RESEARCH METHODOLOGY AND APPROACH

This article builds on previous research by including the citizens, who are the 
beneficiaries of government services; and looking into the mobile fluency that 
will drive m-government in South Africa. Therefore, the article employs the de-
scriptive research approach and data was collected by way of a desktop analysis. 
The descriptive research approach is a basic research method that examines the 
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situation as it exists in its current state (Williams 2007:67). The descriptive ap-
proach involves the identification of attributes of a particular phenomenon based 
on an observational basis, or the exploration of correlation between two or more 
phenomena. The descriptive research employs the use of correlational, develop-
ment design, observational studies, and survey research. These research methods 
may also be used in both experimental and causal comparative research.

According to Monette, Sullivan, De Jong and Hilton (2011:35), descriptive 
research is describing the phenomenon being studied. Descriptive research is 
used to discover and gain adequate understanding about the present state of a 
particular situation or event. Conversely, Abiwu (2016:76) argues that descriptive 
research is undertaken when the researcher is only interested in describing and 
understanding of a particular subject matter under investigation.

The limited adoption of m-government in South Africa deserves attention from 
both researchers and policymakers.

MOBILE TECHNOLOGY AND SERVICE DELIVERY

Mobile phone technology offers a unique opportunity for governments to rap-
idly expand their capacity to interact more widely and directly with citizens, and 
thereby to produce benefits and deliver outcomes for citizens. Mobile phone 
technology mitigates most of the challenges that inhibit the effectiveness of exist-
ing physical structures established to enhance active citizenry engagement. The 
extensive mobile phone penetration in most developing countries with poor or 
non-existent telecommunication infrastructure creates the opportunity to mitigate 
the digital divide, which is a major challenge to the ability of governments to 
give leverage to innovations in ICT for active citizen engagement (Sekyere et al. 
2016:2). Although telecommunication infrastructure may be poor in developing 
countries, high mobile phone penetration creates access to cutting-edge technol-
ogy in some of the most deprived areas.

SMS text messaging is practically abundant among South African mobile 
customers, and is used by almost 4.2 times more people than e-mail. More 
than two-thirds (69%) of consumers prefer sending texts to calling, in large part 
because it is less expensive, and 10% believe texting to be a faster way of com-
municating (Thinyane, Siebörger and Reynell 2015:242). The emergence of ICTs 
has not only revolutionised the way business is conducted but also transformed 
the delivery mechanism of governmental services. Since the 1990s, public-sec-
tor organisations across the globe have been applying internet technology and 
other ICTs in innovative ways to deliver services, engage citizens, and improve 
efficiency. Therefore the trend towards m-government has been facilitated by 
growing capabilities of mobile technologies and their associated infrastructures, 
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devices and systems and their acceptance in both developed and developing 
countries.

The delivery models of m-government include government-to-citizens (G2C), 
government-to-government (G2G), government-to-business (G2B) and govern-
ment-to-employees (G2E). M-government services fall into four main categories: 
informational and educational services; interactive services; transactional servic-
es; and governance and citizen engagement. Each of these four categories entails 
different levels of interaction between government and the citizens.

Engaging citizens through m-government platforms is an ideal mechanism for 
ensuring ‘connectedness’ and active participation of the citizenry in democratic 
and governance processes. A number of mobile tools such as SMS, mobile phone 
software applications (APPs) and social media platforms (such as Facebook and 
Twitter) have become powerful and prevalent communication channels for gov-
ernment and citizens to engage; positively impacting on democratic and govern-
ance processes. These mobile technologies could be positively and proactively 
harnessed by the South African government to foster inclusive development and 
growth (Sekyere et al. 2016:3).

A CASE FOR M-GOVERNMENT IN SOUTH AFRICA

The South African government remains committed to the goals it set itself in the 
Freedom Charter, the Constitution of the Republic of South Africa of 1996 and the 
National Development Plan (NDP). These goals are ultimately aimed at address-
ing the triple challenges of poverty, inequality and unemployment. To achieve 
these goals, the government has to implement transformation and reform pro-
grammes and projects to enhance service delivery and engage the citizens. These 
include using methods like m-government.

A study was conducted by the Human Sciences Research Council (HSRC) be-
tween August 2014 and April 2015 that surveyed a total of 19 organisations cover-
ing eight provinces. The study found that most of the existing structures for active 
citizen engagement are burdened with massive challenges that undermine their 
effectiveness as channels of communication between the state and the citizenry. 
The impact of these challenges is that effective and cordial channels of communica-
tion between the state and communities have largely been non-existent among the 
majority of organisations surveyed in this study. Mobile phone innovations could re-
solve some of these challenges by creating a more neutral platform for engagement 
between government and citizens. Mobile technology could also offer fast real-time 
reach to any community member irrespective of location (Sekyere et al. 2016:3).

M-government application should help the citizen to get the answer to his ques-
tion at any time, quickly, via cell phone. Maumbe and Owei (2006:1) contend that 



Administratio Publica | Vol 26 No 4 December 2018120

a healthy m-government programme depends on national strategy, infrastructure 
support, appropriate technology platform, low access cost, and increased awareness 
generation; especially for citizens in underserved areas. The rapid change in tech-
nological advancements and the lower cost of producing electronic devices makes 
community engagement with governments faster (Jarbandhan 2017:60–61).

For governments to effectively service their citizenry, they need to create plat-
forms for the public to take part in their planning processes and have an influence 
on the decisions taken (Hobololo and Mawela 2017:57). Mobile phones have the 
potential to increase public participation (Heeks and Bailur 2007:248). Carrim 
(2011) cited by Hobololo and Mawela (2017:58) argues that the infrastructure for 
using mobile phones already exists, and much of the South African population 
is in possession of a working mobile phone. Therefore, government is encour-
aged to explore this unique opportunity which is likely to require notably reduced 
capital expenditure than regular information technology solutions as has been the 
case in places where it has been implemented. By facilitating mobile participa-
tion, government can help alleviate the problem of alienated citizens who lack 
avenues to engage government (Norris and Moon 2005:69).

There is evidence to suggest that developed countries with mature mobile 
participation implementations have improved G2C relationships. According to 
Rashid and Elder (2009:8), government departments in Europe have been able 
to lower their staff complement by providing certain services on a do-it-yourself 
basis online. Government enjoys improved support from citizens when forums 
for consultation that influence decisions are made available. Citizens are able to 
achieve real benefits from mobile participation due to the efficiency of online 
tools for interacting with government.

Ebrahim and Irani (2005:595) and Madden, Bohlin, Oniki and Tran (2013:733) 
contend that there is literature that acknowledges the potential of ICT to improve 
interactions between government and citizens. The role that mobile phones 
and APPs can play in enabling citizens to participate in government matters is 
an emerging field of study. This can also be promoted through innovation in the 
public sector (Nzimakwe 2015:66).

BENEFITS OF M-GOVERNMENT

There are many benefits that can be achieved with the adoption of mobile tech-
nologies in government service delivery. However, it is important to note that 
using mobile technology for government service delivery to the citizens should 
only be seen as a means to an end and not an end in itself. The value of mobile 
technology adoption lies in its ability to assist the government in finding solutions 
to its challenges in delivering quality service to the citizens. Expenditure incurred 
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in this case can only be justified if there are benefits accruing to it and not adopt-
ing it for the sake of adopting it. Some benefits of adopting mobile technologies 
for government service delivery include: quality of service delivery; increase in 
the capacity of government; improved citizen participation in democracy; im-
proved transparency; increase in the efficiency; increase and improved access to 
information; cost reduction; and improved decision-making (Ogunleye and Van 
Belle 2014:4–5).

M-government is seen as a strategy. Its implementation normally involves 
the utilisation of all kinds of wireless and mobile technology, services, applica-
tions and devices for improving benefits to the parties involved in e-government; 
including citizens, businesses and all government units (Kushchu and Kuscu 
2003:254). They further state that m-government has the following benefits:

 ● Cost reduction;
 ● Efficiency;
 ● Transformation/modernisation of public sector organisations;
 ● Added convenience and flexibility;
 ● Better services to the citizens; and
 ● Ability to reach a larger number of people through mobile devices than would 

be possible using wired internet only.

These benefits can be enriched and analysed under three categories: benefits to 
the government, citizens and the industry.

Implementing m-government can be beneficial for both government and 
citizens. Mobile technologies and services can play a huge role in empowering 
and improving interaction and engagement of the citizens with their government 
in all aspects of their daily lives. According to Mehlomakulu (2014:14), the ben-
efits for the government are, but not limited to: mobility and ubiquity; increased 

Table 1: M-government benefits

Organisation benefits Citizen benefits

Benefits of 
m-government 

adoption

Mobility and Ubiquity Convenience and access

Increased accessibility and wider reach Health and public safety

User-centric design Financial management

Cost effective Education

Better management and 
faster information flow

Increased participation and democracy 

Source: (Mehlomakulu 2014)
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accessibility and wider reach; user-centric design; cost effective; better manage-
ment and faster information flow; and increased participation and democracy. 
These reasons can serve as driving forces behind the adoption and implementa-
tion of m-government in South Africa. The benefits that currently exist for citizens 
given the adoption of m-government range from: convenience and access; health 
and public safety; financial management; and education.

Table 1 provides a tabular summary of the benefits that come with m-govern-
ment adoption, looking from both a citizen and an organisation’s perspective.

Benefits for government

M-governance provides a potentially wider reach than any other medium for in-
teraction between government and the citizenry. For instance, SMSs have exten-
sive reach, faster speed of interaction, and the ability to forward information and 
data to friends, co-workers and family. Sekyere et al. (2016:3) quoting the OECD/
ITU (2011) state that mobile technologies offer flexible options for the hearing 
impaired and voice options for the visually impaired. National wireless hot spots 
enable citizens to access government information and services while interacting 
with government anytime and anywhere, especially in instances of public safety 
and emergency management.

Benefits for citizens

Mobile phones are more affordable for citizens than computer hardware needed 
to access information technology-based e-governance platforms. Given its popu-
larity, Sekyere et al. (2016:3) contend that social media represents an easy and 
unique opportunity to engage government on relevant issues through mobile 
phone technology. Mobile phone technology has been used to benefit citizens in 
health-service delivery, providing real-time information on disease outbreaks and 
medical emergencies in remote, unreachable areas in many developing African 
countries (Crown Agents 2014 in Sekyere et al. 2016:3). Suspicious and criminal 
activity can also be alleviated through mobile phone APPs that facilitate com-
munication between government agencies and the citizenry. In countries where 
m-governance mechanisms are well structured and operational – for example, in 
the European Union and Australia – all citizens have the opportunity to enter into 
dialogue with their parliamentary representatives and relevant government agen-
cies on issues of interest, thereby encouraging public input into policy formulation 
using mobile phone applications (OECD/ITU 2011).

There are factors whose presence or absence determines the success of an 
m-government project, and ultimately the benefits. Their absence can cause fail-
ure and their presence can cause success. These factors influence the successful 
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m-government implementation. According to Ogunleye and van Belle (2014:6), 
some of these factors include: strategy and vision; rising expectations from the 
citizens; support from the government; external pressure and donor support; and 
change in technology and modernisation.

Avdic et al. (2014:903) advance many advantages of adopting m-government. 
The advantages include, first, overcoming spatial and temporal restrictions. The 
main advantage of m-government is its ability to overcome the limitations of e-
governance, as it is available anywhere and anytime. Second, it involves increas-
ing the productivity of personnel in public institutions. M-government reduces 
necessary time for the actions of employees, because important information is 
carried with them and they do not have to spend time on activities such as re-
cording data on paper, then going to the database and entering the data, but the 
operations can be performed in real time. Third, it includes improving of informa-
tion and services availability. A consequence of the first advantage is the fact that 
the use of m-government information may be submitted to the citizens no matter 
where they are. Lastly, is reducing the cost of communication. This involves in-
forming citizens using mobile communications and e-voting.

SOUTH AFRICA VERSUS OTHER NATIONS 
ON M-GOVERNMENT

It is reported that 91% of adult people (from age 16 and higher) in South Africa 
have a mobile phone (StatsSA 2014).

The use of mobile ICT is one of the critical requirements to the socio-econom-
ic development of sub-Saharan Africa. In 2007, the people of Kenya were for the 
first time enabled to perform financial transactions such as sending and receiving 
money via their mobile phones through an electronic payment service named 
M-Pesa (Hughes and Lonie 2007 in Hobololo and Mawela 2017:59).

Rashid and Elder (2009:4) conducted an evaluation of mobile phones as an in-
strument in addressing problems related to development using evidence from pro-
jects supported by the International Development Research Centre. They found 
that mobile phones improve the efficiency of farmers and/or fishermen; and in 
the development of emerging enterprises (Rashid and Elder 2009:5). Ghana and 
Senegal showed significant evidence of improved financial profits as a result of 
using mobile phones while poor communities in Asia view the role of mobile 
phones during emergencies as its most helpful use.

M-governance holds great promise for public service provision in Pakistan due 
to the large growth of the telecommunications sector in the country in recent 
years, which has placed Pakistan among emerging East Asian economies like 
Malaysia and Singapore. Pakistan has been one of the fastest growing markets 
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among the emerging telecommunications markets, with its cellular mobile pen-
etration surpassing that of its South Asian counterparts (Awan 2015:88). Total sub-
scribers exceeded 108 million at the end of 2011 and the number of subscribers 
has increased threefold since 2005. In 2009, Pakistan’s cellular mobile penetra-
tion was 55.3%, 10.8% higher than that of its neighbour India and 18.7% higher 
than Bangladesh. All of this compared to only 3.7 million internet subscribers, 
making the internet penetration rate 2.2% by 2009. These figures indicate that 
m-governance is a more viable option for successfully providing public services to 
citizens as compared to e-governance (Awan 2015:89).

Hong Kong is an example of a developing nation with one of the highest mo-
bile penetration rates and mobile technology has become a substitute for fixed 
lines (Xavier and Yan 2002:19). Because of the relatively lower cost (compared 
to income) of owning and using a wireless device, the percentage of people that 
own and use wireless devices in developed countries is much higher than in de-
veloping ones (in Hong Kong for example, mobile penetration is 125%). New 
important technological advances, such as WiBro (wireless broadband) service 
recently introduced in South Korea, and a greater variety in both platform (differ-
ent types of devices) and functionalities (convergence of different devices, such as 
smart phones), have increased the number and types of services that end users in 
these countries can utilise (Mengistu et al. 2009:1448).

In India, the Ministry of Communication and Information Technology, 
Department of Electronics and Information Technology has announced plans for 
all its departments and agencies to develop and deploy mobile APPs to provide 
all their services through mobile devices. Following are the main measures laid 
down by the Department of Electronics and Information Technology (Government 
of India 2012:5–6):

 ● Web sites of all government departments and agencies shall be made mobile-
compliant, using the “One Web” approach;

 ● Open standards shall be adopted for mobile applications for ensuring the inter-
operability of applications across various operating systems and devices as per 
the government policy on Open Standards for e-governance;

 ● Uniform/single pre-designated numbers (long and short codes) shall be used 
for mobile-based services to ensure convenience; and

 ● All government departments and agencies shall develop and deploy mobile 
applications for providing all their public services through mobile devices to 
the extent feasible on the mobile platform. They shall also specify the service 
levels for such services.

The m-governance framework of the government of India aims to utilise the mas-
sive reach of mobile phones and harness the potential of mobile applications to 
enable easy and round-the-clock access to public services, especially in the rural 
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areas (Government of India 2012:5). To ensure adoption and implementation of 
the framework in time bound manner the government will develop the Mobile 
Service Delivery Gateway (MSDG) that is the core infrastructure for enabling the 
availability of public services through mobile devices.

NATIONAL STRATEGY ON M-GOVERNMENT 
IN SOUTH AFRICA

At the core of m-government in South Africa is the need for a national strategy to 
guide the deployment of m-government at all three levels of government. Current 
efforts appear to be evolving without a comprehensive national m-government 
strategy, although an overall policy directive on information and service delivery 
has been espoused through the Presidential Information Society Commission. 
After crafting the m-government strategy, coordinated implementation at all three 
levels of government is needed. A key part of the policy framework is the devel-
opment of institutions to support m-government security and privacy concerns 
(Maumbe and Owei 2006:5).

M-government would provide many cost effective mechanisms for the gov-
ernment as well as the citizens (data gathering, sending a stamped letter vs. the 
price of one SMS). According to Mitrovic and Klaas (2012:11), the prospective 
m-government providers are convinced that by providing m-government services, 
cost reduction will be realised by virtue of users using their own mobile devices 
instead of the government providing personal computers (PCs) and internet access 
centres at high cost as is the case at present. In addition, streamlined processes, 
shared and co-ordinated data access, the introduction of mobile communication, 
processing, and transacting can develop a huge cost saving model. Murenzi and 
Olivier (2017:142) state that this will improve the efficiency and quality of govern-
ment services, and ensure that government services are delivered to all levels of 
society anytime and anywhere in South Africa.

In terms of increasing participation and democracy, public opinion from a large 
group of citizens can be synchronous with public officials and the extended outreach 
can promote government accountability and transparency to a larger citizen base 
with more citizen participation in policy developments and democratic decision-
making (OECD/ITU 2011). Mobile penetration can be seen as one of the driving 
forces towards the adoption of m-government services in South Africa. This high 
mobile phone penetration influences mobile phone internet browsing. The volume 
of penetration of mobile devices will put severe pressure on m-government imple-
mentations. The citizens will want to have government services (those which are 
appropriate for mobile technologies) to be delivered and accessible anywhere and 
anytime, and be consulted as part of policy-making (Nzimakwe 2013:125).
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Government, according to Hobololo and Mawela (2017:60), must therefore 
build m-participation solutions that are aligned to the constant evolutions in the 
ICT sector. This may require governments to form partnerships with role play-
ers in ICT. Challenges such as limited time, money, and qualified personnel are 
compounded by changing technologies and can have significant cost implications 
if proper planning is not done. The use of universal mobile phones makes it pos-
sible for even the poor and disadvantaged to consume e-government thus avoid-
ing the pitfall of widening the digital divide which results from using technology 
that is only accessible to select segments of the population. M-participation takes 
advantage of already existing technologies to extend government’s reach to seg-
ments of the population which do not have access to more costly technologies.

M-Government Maturity Model

As part of enhancing service delivery and promoting active citizenship engage-
ment, the South African government can adopt the following model as proposed 
by Tozsa and Budai (Mehlomakulu 2014:23). The model can be used to deter-
mine different levels that a government can decide on and adopt.

Figure 1: M-government maturity model

Source: (Mehlomakulu 2014, adapted from Tozsa and Budai 2005)
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The model moves from information level up to transformation level.
 ● Information level – In this phase communication is via SMS, where informa-

tion is sent to the intended recipient via SMS over a mobile network and re-
sponse is over the same channel.

 ● Interaction level – This phase encompasses the collaborative type of transac-
tions with instant response via SMS or MMS technologies.

 ● Transaction level – This phase offers services that process various stages of a 
transaction using mobile devices over a mobile network.

 ● Transformation – This level is about systems with back-end functionality that 
can process mobile administrative services that are dependent on mobile de-
vices over a mobile network.

Mehlomakulu (2014:24) maintains that maturity models help in benchmarking the 
government’s status and the level of its m-government maturity. The prospective 
driving forces behind m-government highlights three main forces; namely mobile 
penetration, coverage of wireless telecommunication networks and emergence of 
internet, and the move towards a 3G network.

CHALLENGES WITH M-GOVERNMENT SERVICES

While the trend and recommendations are towards a move to m-government, 
there are issues which can be of concern to government and citizens. These in-
clude the following (Mengistu e 2009:1448):

 ● Wireless and mobile networks and related infrastructure, as well as software, 
must be developed;

 ● To increase citizen participation and provide citizen-oriented services, govern-
ments need to offer easy access to m-government information in alternative 
forms;

 ● Mobile phone numbers and mobile devices are relatively easily hacked and 
wireless networks are vulnerable because they use public airwaves to send 
signals; and

 ● Many countries have not yet adopted legislation for data and information prac-
tices that spell out the rights of citizens and the responsibilities of the data 
holders (government).

The challenges for developing m-government services include perfecting m-
government relevant laws, regulations and standards; establishing the information 
security system of m-government; rebuilding and optimising the administrative 
business processes; and strengthening the evaluation of e-government.
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The best way to maximise the benefit of m-government implementation is to 
make sure that all the factors for success are put in place while also making sure 
that there is no occurrence of any of the factors for failure. It is important to note 
that this may not be the case in a real world situation. Given such a situation, an 
action to increase the chances of success is required. Ogunleye and Van Belle 
(2014:6–7) suggested a five staged framework for m-government implementation. 
This consists of the following: examining the m-readiness; identifying and prioritis-
ing themes; developing a system of action; applying to target groups; and defining 
and implementing solutions.

The first stage is the examination of the m-readiness of the country. For the 
purpose of this article, m-readiness is the situation where government takes 
advantage of mobile technologies as a resource to improve its service delivery 
functions. This means that m-readiness can be used as an information elicitation 
mechanism for government while the strategies for m-government implementa-
tion are being planned. The last stage of the framework is the implementation of 
the solution. A significant factor at this stage is to make sure that government is 
ready and also is in position to realise new and innovative activities (Ogunleye 
and Van Belle 2014:6–7).

RECOMMENDATIONS

The post-1994 state has not been very successful in responding timeously to citi-
zens’ grievances and concerns. This situation has to be addressed as soon as pos-
sible to mitigate the frequent violent protests in South Africa that arise from weak 
citizen engagement, and to ensure that citizens play an active role in democratic 
and governance processes. According to Sekyere et al. (2016:4–5) this can be 
achieved in the following manner:

 ● South Africa should take advantage of its 81,9% mobile phone penetration 
(StatsSA 2014) to enhance easy, fast and real-time two-way exchange of infor-
mation between government and the citizenry. This will allow for immediate 
and constructive expression of community complaints and prompt responses 
from government to address issues of concern.

 ● Government needs to invest in and roll out national wireless hot spots in rural 
as well as urban areas, and provide support to assist the citizenry to operate 
social networking and mobile government APPs and SMSs on their devices. 
The cost implications of such investments must be thoroughly examined, as 
must the potential for public-private partnerships with the telecommunication 
industry. Some partnerships already exist in major cities, from which usage and 
cost benefits could be projected for other areas. Infrastructure and resources 
for developing the software for APPs used by government might be needed, 
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but this would be a beneficial investment to the country as a whole and would 
outweigh the social and economic costs and suffering brought about by poor 
and often non-existent communication that leads to violent protests.

 ● Pilot studies should be conducted to investigate the opportunities of innova-
tions in m-governance, and to see that adequate checks and balances are in 
place to ensure that mobile platforms remain a channel for constructive com-
munication and criticism and not a means for online recruitment for violent 
groups, as is being experienced in some developed countries today.

The above recommendations suggest that m-government is an alternative method 
for elevating e-government service quality and delivery.

M-government and e-government are the new frontiers of the development 
agenda which need to be prioritised by the development community at large. 
Developing countries should take a closer look at the potential of mobile 
technologies to enable better access to public information and services for the 
masses and adjust their current strategies, programmes and processes accordingly. 
M-government needs to be implemented as an integral part of e-government and 
m-government reform initiatives. Moreover, a priority list of several high-impact 
m-services and a larger list need to be developed for rapid implementation by 
each government. Government can start implementing m-government by pro-
viding information provision like message retrieval, emergency report response, 
permit, licensing, registration, and tax payment.

CONCLUSION

M-government has been seen as a great enabler as far as citizen access is 
concerned: mobile devices in the form of mobile phones have experienced a 
phenomenal adoption rate and have become common in developing countries. 
This is more so in South Africa where accessing some of the services is still a 
challenge. The article has argued that mobile applications and devices are the 
gateway to communication between the citizens and the government with the 
aim of improving public service delivery and governance. Mobile applications al-
low the citizens to freely access public services, have a platform for their voices to 
be heard and have new opportunities of engaging in larger governance processes. 
Governments may be able to lower the impact of some of the communication 
challenges by introducing digital means of interfacing with government by ex-
ploiting the capabilities of mobile phones as that is a medium that citizens already 
possess. Technology mitigates the time and location constraints that hinder citi-
zens who would otherwise be keen to participate. Better relationships between 



Administratio Publica | Vol 26 No 4 December 2018130

government and its citizens can be established by incorporating technology into 
public planning processes.
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ABSTRACT

Since democratisation in 1994, South Africa has been involved in conflict 
resolution. The South African state’s peace-building approach within Africa 
is based largely on its own experience, namely a negotiated settlement as 
opposed to a military solution. South Africa’s own experience was ensuring 
that peace-building efforts should include elements that are all-inclusive, 
focused on long-term solutions, and aimed at enhancing trust between the 
parties concerned. However, there is evidence that South Africa is forfeit-
ing credibility as an internationally recognised peace-maker. This is mainly 
the result of Government’s inability to deal successfully and credibly with 
domestic conflict situations, such as the Marikana incident, service protests, 
and student uprisings. In addition, South Africa lacks an integrated peace-
building architecture, which should include institutions within Government, 
civil society, and the private sector that could be employed to address the 
full peace-building continuum. There is a dire need for concerted efforts to 
develop the necessary institutions within Government that could contribute 
significantly to peace-building, particularly in Africa. Furthermore, opera-
tions in existing institutions should be aligned to ensure coherence and at-
tain strategic goals and outcomes.

The purpose of this article was to report on findings of an empirical study 
conducted at the Department of International Relations and Cooperation 
(DIRCO). The study aimed to establish the role the South African state plays 
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INTRODUCTION

Since the late 1980s, the period which heralded a new post-Cold War era, more 
than 80 peace accords were signed. This includes agreements signed in Israel-
Palestine, Northern Ireland, and South Africa (Lederach 2005). The sheer number 
of peace processes has led Bell (2003:19) to refer to the 1990s as “the decade of 
the peace agreement”. Nonetheless, most of the contemporary peace processes 
have failed; few have led to durable settlements (De Varennes 2003). Only one-
third of these negotiated settlements have resulted in lasting peace (Lambourne 
2001). This demonstrates not only the resistance to resolution, but as Rasmussen 
(in Gawerc 2006:437) argues, “This suggests that the struggle for political power 
during the implementation of an agreement is where the battle for sustainable 
peace is truly waged, and there may be shortcomings associated with the manner 
in which official negotiations to end conflict are designed and conducted”.

States that have mechanisms, policies and norms to manage conflict, as well 
as well-established traditions of good governance, are generally more adept at 
accommodating peaceful change. On the other hand, states that demonstrate 
inefficient governance, fragile social bonds and limited consensus on values or 
traditions, are more likely to falter (Ramsbotham, Miall and Woodhouse 2011:7). 
The Economist Intelligence Unit’s annual Democracy Index (2015) ranks only 
one African country, Mauritius, as a “full” democracy. The Mo Ibrahim Index, 
a quantitative measure of good governance, shows a decline of 5% since 2007 
in African political participation (Ibrahim 2015). Similar trends are evident based 
on the AfroBarometer (AfroBarometer: Conflict). Freedom House (2015) indicates 
that the number of full “electoral democracies” among the 49 sub-Saharan coun-
tries, have declined from 24 in 2005 to only 19 currently. It is furthermore evident 
that the success-rate for durable and sustainable peace agreements and settle-
ments are negligible (Ibrahim 2015).

South Africa has been involved in various peace-building efforts; however, 
there is evidence that this state is losing credibility as a peacemaker internationally 
(Graham 2006:119). This reputation has been built on the internationally rec-
ognised success of South Africa’s own transition towards democracy, as well as 
successful peacekeeping missions performed in Africa such as in the Democratic 
Republic of the Congo (DRC) and Burundi (Hendricks 2015:9–30).

in peace-building operations externally. This entailed identifying challenges 
linked to its current peace-building efforts and propose a more strategic and 
integrated approach to peace-building for DIRCO.
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Regarding international relations, South Africa seemingly lacks a clear leader-
ship role and strategic approach to solve conflict situations. This may be due to 
its leadership’s continued fear of being perceived as a “regional or continental 
hegemon” (Southall 2006:10). In addition, South Africa lacks integrated peace-
building architecture, which should include relevant institutions that could be em-
ployed to address the “full peace-building continuum” (Van Nieuwkerk 2014:9). 
Not only should there be a concerted effort to develop the necessary institutions 
within Government that would contribute significantly to peace-building efforts, 
particularly in Africa; existing institutions should also be aligned to ensure coher-
ence and that strategic goals and outcomes are reached.

Given this context, key questions arise:
 ● What is DIRCO’s contribution to South Africa’s peace-building approach?
 ● What are the key challenges facing South Africa’s peace-building architecture 

and strategic applications?
 ● What are the parameters of a more strategic and integrated peace-building ap-

proach for DIRCO to address such challenges?

The purpose of this article was to operationalise these key questions by elaborat-
ing on findings of an empirical investigation conducted at DIRCO. The article’s 
main contribution is to outline the contours of a more strategic and integrated 
approach to peace-building.

THE CHANGING NATURE OF CONFLICT 
AND PEACE-BUILDING

Conflict can be regarded as an intrinsic and inevitable aspect of social change 
(Ross and Stittinger 1991:56). In this regard, conflict basically expresses the heter-
ogeneity of interests, values, and beliefs that emerge as new formations generated 
by social change are confronted with inherited constraints (Ramsbotham, Miall 
and Woodhouse 2011:5). The dominant international player to address conflict 
and build peace is the United Nations (UN). Article 1 of the UN Charter (1945) 
indicates that the main purpose of the UN is “to maintain international peace and 
prevent any threats to security, suppress aggression, develop friendly relations and 
promote cooperation”. The establishment of the UN was a direct response to the 
aftermath of World War II and is aimed at resolving interstate conflict. However, 
there has been a significant change in the construct of conflict from inter- to intra-
state manifestations.

The international architecture responding to international conflict has not 
adapted accordingly. The then Secretary General, Boutros-Ghali, (1992) explained 
that in the cases of intra-state conflict the duties and functions of governments are 
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often suspended, its assets destroyed or looted and experienced officials are killed 
or flee the country. This is rarely the case in interstate conflict. Therefore, inter-
national intervention must extend beyond military and humanitarian efforts and 
should include the promotion of national reconciliation and the re-establishing 
of effective government. The response to addressing intra-state conflict is thus a 
more extended, more involved and complex process. This requires a new defini-
tion and broader understanding of the phenomenon of conflict.

Ambassador Grant, of the UK Mission to the United Nations Security Council 
(UNSC) (2015:2), highlighted certain important issues about effective peace-
building within the changing context of support for such efforts. In this regard, 
peace-building is increasingly viewed less as a post-conflict endeavour; more 
as a condition that originates during high-intensity conflict. Such a situation re-
quires more robust analyses of conflict drivers with associated prioritised and se-
quenced action plans. This also demands sustained political attention and support 
(Leijenaar 2015:2).

There seems to be consensus in the peace-building domain (i.e. both peace 
studies and conflict resolution) that a peace process is more likely to succeed 
and be sustainable if it is comprehensive and accompanied by multi-track di-
plomacy and public involvement (Lederach 2005). The Oslo Accords and other 
peace processes facilitated by Norway in the 1990s, suggested the existence of 
a “Norwegian model” for the promotion of peace. This “model” is premised on 
promoting strong partnerships between governmental agencies and non-govern-
mental organisations (Helgesen 2004). The Norwegian approach to peace pro-
motion is internationally accepted as best practice for peace-building (Skanland 
2008:56).

It has been argued in the case of both Northern Ireland and South Africa, 
that the informal diplomacy, public involvement, and grassroots dialogue were 
critical elements in these countries’ relatively successful peace processes (Gidron, 
Katz and Hasenfeld 2002). If achieved successfully, South Africa’s peace-building 
approach should form the catalyst or driver of its foreign policy and international 
relations engagements. As such, this process represents the country’s history, 
character, democratisation processes, and developmental model, which would 
also be consistent with the southern African spirit of Ubuntu. The result should be 
a new strategic and integrated approach to South African peace-building.

The peace-building continuum

Galtung (1991:67) proposed the establishment of “peace-building structures to 
promote sustainable peace by addressing the root causes of violent conflict and 
supporting indigenous capacities for peace management and conflict resolution”. 
Since then, the term “peace-building” has been analysed from a multidimensional 
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and multidisciplinary perspective. The concept ranges from the disarming of war-
ring factions to the rebuilding of political, economic, judicial, and civil society in-
stitutions (United Nations 2008). From this wider vantage point, efforts are aimed 
at establishing sustainable peace in response to intra-state peace-building. This 
response is commonly known as the “Peace Continuum”. The four phases of this 
continuum are:

 ● conflict prevention;
 ● conflict resolution (or peacemaking);
 ● peacekeeping (and enforcement); and
 ● peace-building (post-conflict reconstruction and development).

Figure 1 illustrates the sequential nature of the four phases of the Peace Continuum.
It should be noted that the phases of this Peace Continuum are depicted neatly 

sequential to provide a better understanding of possible interventions. However, 
in practice this does not necessary entail a linear process. Phases and related 
interventions may, for example, be repeated in cases where the peace process 
regresses. Furthermore, a sequential or linear approach to the transition from 
war to peace, which had been the general character of interstate conflicts, is not 
replicable in more complex civil or intra-state conflicts (McAskie 2010). These 
conflicts tend not to consummate in a clear-cut or decisive military victory and 
post-conflict reconstruction and development phase. Instead it often culminates 

Conflict prevention

Early warning, good 
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envoys preventive 
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Figure 1: The Peace Continuum
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in fragile states trapped within cycles of conflict with complex causes fuelling 
further or escalating cycles.

PEACE-BUILDING AND SOUTH AFRICA: 
THE CASE OF DIRCO

South Africa’s approach to peace-building presents three critical dimensions: first, 
the international framework in which South Africa and the country it is attempting 
to assist exists; second, South Africa’s own interests; and, third, the history, po-
litical and socio-economic context of the country experiencing conflict (DIRCO 
2011:2). South Africa’s approach resonates in the philosophy or spirit of Ubuntu, 
while its interaction and role within the international context can be analysed 
through perspectives such as complexity theory, chaos theory and world systems 
theory. According to DIRCO (2011:4), the philosophy of Ubuntu means “human-
ity” and is reflected in the idea that “we affirm our humanity when we affirm the 
humanity of others”.

The lesson for peace-building from this tradition is that by adopting and inter-
nalising the principles of Ubuntu, South Africans can contribute towards creating 
human-centric relationships (Murithi 2006:10). Furthermore, Metz (2011:552) 
argues that South Africa’s approach to peace-building is based largely on the prin-
ciple of “moral theory”, which is grounded in southern African world views and 
a unique conception of human dignity. In this regard, Pityana (2006:71) describes 
South Africa’s approach as “people-centred sovereignty” (i.e. Ubuntu) or the sov-
ereignty of the people as opposed to being state-centred.

It should be mentioned that South Africa is not a permanent member of the 
UNSC and is regarded as a middle-income (i.e. developing) country. This state, 
therefore, is not generally expected to play leading international roles. While 
South Africa’s contributions to international peace efforts are waning, other 
countries are filling this gap and building lasting international reputations and 
“brands” with which the South African state will have to compete (Lucey and 
O’Riordan 2014:4). These brands, as international peacemakers, translate into 
“soft” power for countries (Bousguet and Curtis 2011:44). South Africa is losing 
ground in this respect. Therefore, it is necessary that the country critically assesses 
its own peace-building infrastructure across Government in general and within 
DIRCO in particular, to fulfil its peace-building responsibilities more effectively 
and sustainably.

DIRCO’s contributions to international peacekeeping were foreseen by the 
Constitution of the Republic of South Africa, 1996. This treatise provides for the 
South African Defence Force to act both in defence of the Republic and in fulfil-
ment of international obligations. Schedule 6, Section 24 of the 1996 Constitution 
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provides that the following “Functions of the National Defence Force”, as original-
ly established in Section 227 of the 1993 Interim Constitution, “continue in force 
as if the previous Constitution had not been repealed”. Sub-section (b) specifies 
this function as follows: “Service in compliance with the international obligations 
of the Republic with regard to international bodies and other states”. The South 
African National Defence Force (SANDF), therefore, contributes to priorities in 
the South African Government’s foreign policy. For example, the Draft Defence 
Review 2013 states, “The promotion of peace and stability in the region and on 
the continent is a key component of South Africa’s foreign policy”.

South Africa is obligated further by the White Paper on South Africa’s 
Participation in International Peace Missions (2014) to contribute to the UN 
Standby Arrangement System, the African Union Standby Force, and the Southern 
Africa Development Community’s Brigade. The level and scope of involvement 
of South Africa generally depends on the mandate of the peace mission and the 
extent to which the mission aligns with its foreign policy objectives. DIRCO’s role 
in peacekeeping missions is thus guided by the White Paper, which explains, “In 
principle, the level and size of South African contribution to any particular peace 
mission will depend on how closely the mission relates to national interests and 
the type of demand that exists for [South African] contributions …” (Hendricks 
and Lucey 2013:1).

DIRCO has made important contributions to the conceptualisation, develop-
ment, and execution of international, African and SADC peace, security and 
development architectures. Furthermore, DIRCO has assisted African countries 
across the conflict or peace-building continuum, through bilateral, multilateral, 
and trilateral arrangements. These initiatives have in most cases been financed 
through the African Renaissance Fund (ARF). DIRCO is assessing the broadening 
and deepening of its commitment as a development partner, through the estab-
lishment of the South African Development Partnership Agency (SADPA) (Casoo 
2012:67).

Peace-building and the conflict prevention activities from the South African 
DIRCO are conducted mostly within the operational (instead of structural) di-
mension of conflict prevention. In the process, DIRCO has implemented various 
activities to terminate existing violence directly. The operational dimension in-
cludes mediation, good offices, and dialogue. By using the offices of South Africa, 
DIRCO played a significant role in the following peacekeeping and -building 
efforts:

 ● Operations Mistral, Sunray and Teutonic in the Democratic Republic of Congo 
(DRC);

 ● Operation Espresso on the Eritrea-Ethiopia border;
 ● Operation Fibre in Burundi;
 ● Operation Triton in the Comoros (five times);
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 ● Operation Montego in Liberia;
 ● Operation Cordite in Darfur;
 ● Operation Pristine in Cote D’Ivoire;
 ● Operation Vimbizela in the Central African Republic;
 ● Operation Bongane in Uganda;
 ● Operation Rachel in Mozambique; and
 ● Operation Manguzi in Angola, Lesotho and Namibia.

The above-mentioned peace efforts achieved various levels of success. A thorough 
analysis of these operations reveals that generally an integrated and strategic ap-
proach was lacking. In reality, these operations have almost institutionalised a silo 
or fractured approach to South Africa’s peace-building contributions. According 
to De Carvalho and Nganje (2016), DIRCO’s attempts were not well-received 
and left a “lasting wound” that still prevents the country from playing its rightful 
peace-building role in Africa at large. In addition, Louw-Vaudran (2016:3) argues 
that part of African states’ general backlash against South Africa is driven by the 
sentiment that South Africa is a “young democracy that should not lecture to the 
rest of the continent about freedom and human rights”. South Africa’s confidence 
in leading peace-building efforts was eroded further when its military intervened 
in Lesotho in 1998 (Solomon 2002:147). South Africa was criticised strongly for 
this intervention, which resulted in the looting of businesses in Maseru.

DIRCO’s peace-building architecture

It can be argued that DIRCO’s peace-building architecture was not developed 
consciously to support South African peace-building efforts in a coordinated, 
coherent, strategic and cooperative manner. The reality is that different organi-
sational entities were established in silos, with separate mandates that all relate 
directly to the peace-building continuum. These mandates and the traditional 
mandate of different Desks and Missions of DIRCO, provide opportunities to 
align the different entities involved – thus forming a more strategic and integrated 
DIRCO peace-building approach.

The units in DIRCO that deal directly or indirectly with peace-building are the 
following:

 ● Multilateral Desks: responsible to facilitate South Africa’s peace-building ef-
forts in different fora and scenarios including multilateral, continental, regional, 
and bilateral.

 ● Bilateral Desks and Missions: mandated to strengthen various diplomatic mis-
sions around the world such as the initiation and facilitation of strategic agree-
ments, treaties and conventions, as well as the promotion of information, trade 
and commerce, technology and friendly relations.
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 ● The Centre for Early Warning (CFEW): provides essential early-warning services 
to the Executive, management and other key stakeholders in the field of risk 
assessment.

 ● The Mediation Support Unit (MSU): responsible to entrench and strengthen South 
Africa’s experience as mediator in the region, the continent and globally, and to 
distribute information such as briefing documents, analyses and opinion pieces, 
from national and international think-tanks and academia to DIRCO officials.

 ● The National Office for the Coordination of Peace Missions (NOCPM): man-
dated to coordinate South Africa’s multilateral engagements vis-à-vis peace 
missions, managing South Africa’s engagement in international peace opera-
tions and maintaining political oversight over such missions.

 ● The African Renaissance Fund (ARF) and the South African Development 
Partnership Agency (SADPA): their main focus is providing finances for activi-
ties dealing with cooperation; democracy and good governance; conflict reso-
lution; social and economic development; humanitarian and disaster relief; 
technical cooperation; and capacity development (Besharati 2013:359).

DIRCO’s approach does not only depend on its own architecture (i.e. organisa-
tional arrangements and policies), but is informed by appropriate responses to 
global political and security dynamics. It is, therefore, important that different 
DIRCO elements cooperate and coordinate better to provide a more coherent and 
consistent peace-building approach. Such a unified approach would be consist-
ent with South Africa’s ethos of Ubuntu, its own democratic experience, and its 
domestic and foreign policy objectives. This would again raise the view of South 
Africa as a serious international peacemaker and would ensure a more consistent 
approach to peace-building that would serve the country’s national interest.

RESEARCH METHODOLOGY

To operationalise the research objectives, the empirical study followed a qualita-
tive research design. According to Maree (2007:79), qualitative research is based 
on a naturalistic approach that seeks to understand phenomena in context (or 
real-world settings). Thus, the researcher does not attempt to manipulate the phe-
nomenon of interest. This includes approaches that are not intrusive, observable, 
or manipulated (Hammersley and Atkinson 1995:24).

Sampling

Maree et al. (2007:79) describe sampling as a process in which the researcher 
selects a portion of the population for study. Purposive sampling means that 
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participants are selected due to a certain defining characteristic that makes them 
the holders of the data which is key to the study. The target population that was 
purposively sampled in the present study comprised South African and interna-
tional diplomats, and specialists operating in the peace-building environment. 
The participants were representative of the different organisational entities within 
DIRCO, both at Head Office and in Missions (embassies and high commissions), 
former special envoys and representatives, foreign diplomats and experts in aca-
demia and civil society. For the purpose of the study, the sampled target popula-
tion was divided into the following five groups:

 ● Group 1: Middle Managers of DIRCO (Assistant and Deputy Directors) (n=23)
 ● Group 2: DIRCO Senior Management: Directors and Chief Directors 

(Ambassadors) (n=13)
 ● Group 3: Researchers and Academic Researchers (Think-tanks in Peace-

building Continuum) (n=7)
 ● Group 4: Foreign diplomats (n=2)
 ● Group 5: Other relevant stakeholders (n=57)

The use of different groups made data triangulation, as well as a comparative 
analysis possible to obtain “thick” data, in other words, participants’ direct re-
sponses to the research questions.

Ethical research principles were adhered to such as anonymity, consent, and 
confidentiality, as proposed by Van den Hoonaard (2013:25). Participants signed 
a consent form and participated as informed individuals and voluntary in the 
survey. Prior permission from the Director-General of DIRCO was acquired and 
official ethical clearance from NWU Ethics Committee obtained.

Data collection instrumentation

Weller and Romney (1988) explain that accurate and systematic data collection 
is critical when conducting scientific research. For the present study, an inter-
view schedule was designed and piloted to conduct semi-structured interviews. 
Unfortunately, certain members of the selected target groups could not be 
reached for interviews. Thus, the interview schedule was adjusted and utilised 
as a questionnaire to obtain written responses from participants. The question-
naire and additional follow-up questions were forwarded to DIRCO officials (at 
Head Office and in Missions), foreign diplomats stationed in South Africa, and 
academics and civil society members working and publishing on topics related to 
peace-building. The questionnaire was distributed to 235 participants. In total 51 
officials responded, which represents a response rate of 21%.

The questionnaire contained open and close-ended questions. Statements 
1 to 11 were placed on a five-point Likert scale, while questions 13 to 18 
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provided the participants options from which to choose. Responses from par-
ticipants (interviews) and respondents (questionnaires) were coded and cat-
egorised according to themes. This enabled a thematic analysis of responses 
and also made it possible for the researcher to quantify the frequency of cer-
tain responses.

RESEARCH FINDINGS

The biographical data of participants is presented in Table 1 below.

Table 1: Summary of the biographical data of the survey participants

Sample
size 
(n=)

Participant groups
Total 

years of 
experience

23 Group 1:  Middle managers of DIRCO (Assistant 
and Deputy Directors) 50.6

13 Group 2:  DIRCO Senior management: Directors 
and Chief Directors (Ambassadors) 51.4

7 Group 3:  Researchers and academics researchers 
(think-tanks in peace-building continuum) 49.6

2 Group 4: Foreign diplomats 7

57 Group 5: Other relevant stakeholders 184.4

Findings from interviews and the questionnaire confirmed the following matters:
 ● There was a clear ambiguity whether South Africa follows a strategic and inte-

grated approach to peace-building.
 ● South African peace-building efforts have been waning, but the country seems 

to be at a crossroads in defining the priorities of its foreign policy – particularly 
its peace and security engagements in Africa.

 ● The Ubuntu philosophy has become embedded in South Africa’s peace-
building model and presents a unique approach that could be shared with 
countries emerging from conflict. This “people-first” approach is most suitable 
for conflict resolution.

 ● Participants were sceptical about a strategic, integrated, and coordinated ap-
proach in South Africa’s peace-building approach.
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 ● There was a strong indication by participants of insufficient policy coherence 
driving South Africa’s peace-building approach.

 ● No real consensus was reached on whether South Africa has the necessary 
peace-building architecture through which it could contribute effectively to 
international peace-building efforts.

 ● The largest challenges for South Africa in peace-building were found to be: 
resources, political, coordination and expertise.

 ● Participants agreed that South Africa could still be regarded as an “interna-
tional peacemaker”.

 ● Participants strongly agreed that the country has adequate senior and experi-
enced peacemakers. It, however, was recommended that more women should 
be appointed.

 ● Respondents strongly recommended that South Africa embark on more 
African peace-building initiatives. Burundi was regarded as South Africa’s most 
successful peace-building contribution.

 ● Participants suggested Norway as a most prevalent example and case study for 
South Africa.

 ● Coordination of the peace-building initiatives within DIRCO should be the 
MSU and the NOCPM.

 ● South Africa has most experience in conflict prevention and peacemaking; 
with the most serious challenge being PCRD.

The study confirmed that South Africa must find its own strategic approach to 
peace-building that will define the country and its contributions to the continent 
and globally.

RECOMMENDATIONS: TOWARDS AN 
INTEGRATED AND STRATEGIC APPROACH 
TO SOUTH AFRICAN PEACE-BUILDING

Based on the findings of the present research, the following recommendations 
can be made to foster a more integrated and strategic approach to peace-building:

 ● Ubuntu consistency: South Africa’s Ubuntu philosophy should form the basis 
of a strategic South African peace-building approach. This not only reflects the 
domestic realities, but also finds application in issues related to inclusivity, rec-
onciliation, as well as gender and youth representation. South Africa’s domestic 
approaches have been described as remedial in addressing the wrongs of the 
past. These entail aspects such as policy, equity, redress, access and legacies of 
several practical and policy approaches of the apartheid era. However, these 
domestic approaches should be congruent with its peace-building approach. 



Administratio Publica | Vol 26 No 4 December 2018 145

It is often said that South Africa wishes for other countries and peoples what it 
wants for its own. This adage needs to be applied consistently.

 ● Investment returns: South Africa’s strategic approach to peace-building must 
deliver tangible advantages for the country and cannot merely be followed 
because “it is the right thing to do”. The invested resources must produce 
dividends, seeing that it is not sustainable to invest human and financial capital 
without securing meaningful return on these investments for the country. The 
benefits do not have to be measured only in monetary terms, but could also be 
a contribution towards secure and stable communities that could gradually de-
velop and form sustainable economic and commercial links with South Africa.
The issue, however, is that sound political relations strengthened by a South 

African peace-building contribution should translate to healthy economic rela-
tions, including good people-to-people and business-to-business relations. South 
Africa cannot make peace-building contributions to be rewarded, but predictable; 
rather, transparent and fair processes should provide opportunities for South 
Africa to compete.

 ● Strategically resourceful: South Africa does not have the resources of devel-
oped or even certain developing countries. It is, therefore, imperative that the 
South African state strategically select and target priority concerns. Such a 
strategic selection and more targeted approach should be based on national 
interest as well as geo-proximity of conflict. Conflict in the immediate region 
(such as Lesotho, Mozambique and Zimbabwe) should, therefore, be the focus 
of South Africa’s peace-building approach. This approach can be adopted to 
reduce pressure on limited resources and provide credibility. The reason is that 
South Africa would be perceived to focus first on its “own backyard”. Success 
in South Africa’s immediate sphere of influence will create international ap-
petite for the country to make peace-building contributions further afield.

 ● Continuum building: South Africa has to provide a unique, professional and 
predictable contribution to peace-building. This contribution should reach 
across the peace-building continuum, where decisions in the peacemaking 
phase consider possible contributions by the ARF or the SADPA in the post-
conflict, reconstruction and development phase.

 ● Knowledge reservoir: The unique approach to peace-building should be cap-
tured in the form of a body of knowledge. Such a knowledge reservoir should 
consist of capable and functional resources including experts, open source 
think tanks, and conceptualisation (e.g. articles and conferences) on topical is-
sues. This body should collate information from the South African experience, 
which forms part of the country’s unique footprint on peace-building and 
mediation and has been practised on the continent and beyond. To provide 
a credible knowledge base, a collection of international organisations and 
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countries’ approaches to peace-building and mediation should also be avail-
able to ascertain best and worst practises within the peace-building arena.

 ● Training focus: A mechanism should be developed to coordinate policy. This 
will ensure contributions to state-building follow a holistic and predictable 
process, which is not only consistent with South Africa’s unique approach, but 
also branded consistently as a South African contribution. For example, should 
South African institutions train diplomats from a specific country emerging 
from conflict, it must be understood that those diplomats are civil servants 
and public administration forms part of the training. Furthermore, the aspect 
of public administration should be anchored in the principles of Ubuntu and 
Batho Pele (people-first).

 ● Support mechanism: When special envoys are appointed it is strongly recom-
mended that they are accompanied by clear mandates and authorisation, as 
this would help develop a clear peace-building pathway. It is important that 
such envoys are linked directly in their appointment to DIRCO, with the MSU 
as the support mechanism. This would enable the MSU to coordinate inputs 
in DIRCO, but also in Government and civil society striving for a so-called 
“whole-of-government” approach.

 ● Peace partners: A thorough analysis should be conducted of the South African 
state’s strengths and limitations across the peace-building continuum. This 
would provide a better understanding of potential international contributors 
that could partner with the country in certain phases of the peace-building 
continuum. Coordination and cooperation between international peace-build-
ing partners are essential in this regard.

 ● Expertise pool: South Africa has considerable civilian expertise and experi-
ence in areas that may be fundamental to the success of a peace mission. 
In certain geographic and socio-economic contexts, South African civilian 
expertise may be even more appropriate than “know how” offered by other 
out-of-area contributors. DIRCO should facilitate and support the selection of 
civilian experts for specific peace missions, through units such as the NOCPM 
and the MSU. This could be done by creating a suitable readiness system or 
resource bank of competent personnel, residing in South Africa, who are avail-
able for international assignments that promote democracy, human rights and 
peace-building. These South African experts should form the basis of the civil-
ian component database.

 ● Local capacity: DIRCO has already developed and hosted a number of capac-
ity-building programmes on conflict resolution, negotiation and mediation for 
South African women and youth. These women and youth have contributed 
locally to conflict resolution and peace-building efforts in their communi-
ties (local communities, including the “@Fees-must-fall” process). Therefore, 
these groups could be used in regional peace-building missions to share their 
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experience of best and not-so-good practice. Their participation in peace-
building missions will also build strong people-to-people dynamics.

 ● Multilateral indicators: Participants to the survey proposed a better under-
standing of the conflict indicators for individual countries. Certain respond-
ents suggested that a range of documents should be developed across the 
peace-building continuum to service special envoys and DIRCO principals and 
management. This would help South Africa make more considerable contribu-
tions at multilateral level in the conflict-prevention phase, as called for by the 
Secretary-General of the UN.

 ● Concerted contributions: The peace-building architecture in DIRCO is frag-
mented. A strong case can be made that the lack of coordination also stems 
from the fact that units protect their areas of work (“turf wars”). There is a 
strong need that the DIRCO peace-building contribution to the peace process 
should be coordinated internally. This will not only bring the different units or 
actors in the DIRCO peace-building architecture together into a more coherent 
and cohesive process, but also ensure coherence and consistency of policies. 
The ultimate focus would thus be a holistic approach throughout the peace 
process, despite periods of regression between phases.

 ● Peace envoys: There was a strong preference among survey respondents 
that either the NOCPM or the MSU should provide overall coordination of a 
DIRCO peace-building mission. This would not be an issue if special envoys 
were appointed for specific peace processes, as they would form nodal points. 
It is, therefore, recommended that in view of a more selective and targeted 
process, South Africa should be involved in fewer peace-building processes 
where special envoys are appointed. After appointing these envoys, their 
connection with the MSU as support would ensure coherence in policy and 
stronger coordination among DIRCO units.

CONCLUSION

This article had a dual purpose: first, to outline DIRCO’s orientation, mandate, archi-
tecture and role in peace-building initiatives, and second, report on the findings of a 
survey investigating the perceptions of key role-players and stakeholders on DIRCO’s 
role. It was established that DIRCO has significant peace-building infrastructure in 
the form of Desks/Missions, the CFEW, the MSU, the NOCPM and the ARF. This 
should help DIRCO develop adequate and successful peace-building responses to 
conflict situations in Africa. These individual units, however, operate in isolation and 
deliver on direct mandates or projects without leveraging the expertise, knowledge 
and access of the other units. The mandates of each unit can be associated loosely 
with different phases of the peace-building continuum. South Africa’s approach to 
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peace-building is, therefore, limited to that of a specific unit in its DIRCO architec-
ture as well as confined to a specific phase in the peace-building continuum.

The second part of the article outlined the empirical findings of the primary 
and secondary questions captured from the study. In general, respondents and 
participants agreed that South Africa lacks a strategic and integrated approach 
to peace-building. There is also limited coherence of policies to bind units and 
efforts in an overall strategic approach and the efforts of different stakeholders are 
aligned poorly. Such absence of an integrated approach is compromised further 
by especially limited resources and lack of political will. It was found that the 
NOCPM and the MSU are two units in DIRCO with the highest potential to serve 
as coordinating mechanism for peace-building and should combine their efforts 
and pool their resources for a holistic strategy.

NOTE

* Mr Groenewald is attached to the Department of International Relations and Cooperation, 
Pretoria. This article is based on his master’s dissertation under the supervision of Prof Gerrit van 
der Waldt titled, “A strategic and integrated approach to South African peace-building: The case 
of the Department of International Relations and Cooperation (DIRCO)”.

REFERENCES

Bell, C. 2003. Human rights and minority protection. Contemporary peace-making. Houndmills: 
Palgrave Macmillan.

Besharati, N.A. 2013. South African Development Partnership Agency (SADPA): strategic aid or 
development packages for Africa. http://www.saiia.org.za/research-reports/347-south-african-
development-partnership-agency-sadpa-strategic-aid-or-development-packages-for-africa/file.
Date of access: 1 June 2017).

Bousquet, A. and Curtis, S. 2011. Beyond models and metaphors: complexity theory, systems 
thinking and international relations. Cambridge Review of International Affairs. 24(1):43–62.

Boutros-Ghali, B. 1992. Agenda for peace: preventive diplomacy, peace-making and peacekeeping. 
Report of the Secretary-General, adopted by the Summit Meeting of the Security Council on 31 
January, A/47/277-S/24111. New York, NY: United Nations.

Casoo, A. 2012. The South African Development Partnership Agency (SADPA), Presentation at 
the ODI Cape Conference, 14–15 November. http://www.odi.org/sites/odi.org.uk/files/odi-
assets/events-presentations/1380.pdf (Date of access: 18 March 2017).

De Carvalho, G. and Nganje, K. 2016. South Africa’s conflict-prevention efforts must be more strategic. 
https://issafrica.org/iss-today/south-africas-conflict-prevention-efforts-must-be-more-strategic 
(Date of access: 6 March 2018).



Administratio Publica | Vol 26 No 4 December 2018 149

Department of International Relations and Cooperation (DIRCO). see South Africa.

Freedom House. 2015. Middle East and North Africa. https://freedomhouse.org/ (Date of access: 
13 June 2017).

Galtung, J. 1991. Peace with peaceful means. Oslo: PRIO.

Gawerc, M.I. 2006. Peace-building: theoretical and concrete perspectives. Peace and change. 
31(4):435–478.

Gidron, B., Katz, S.N. and Hasenfeld, Y. 2002. Mobilizing for peace: conflict resolution in Northern 
Ireland, Israel/Palestine, and South Africa. Oxford: Oxford University Press.

Graham, V. 2006. How firm the handshake? South Africa’s use of quiet diplomacy in Zimbabwe 
from 1999 to 2006. African security studies. 15(4):113–127.

Hammersley, M. and Atkinson, P. 1995. Ethnography: principles in practice. Oxford: Routledge.

Helgesen, V. 2004. Peace, mediation and reconciliation: the Norwegian experience. Paper 
presented to the Thai-Norwegian Seminar on Sharing Experiences in Promoting Regional and 
Global Peace, Chulalongkorn University, Bangkok, 25 November. http://www.regjeringen.
no/en/archive/Bondeviks-2nd-Government/ministryof-foreign-affairs/Taler-og-artikler-
arkivertindividuelt/2004/peace,_mediation_and_reconciliation-the.html?id=268988 (Date 
of access: 12 Nov. 2017).

Hendricks, C. 2015. South Africa’s approach to conflict management in Burundi and the DRC: 
promoting human security? Strategic review for Southern Africa. 37(1):9–30.

Hendricks, C. and Lucey, A. 2013. SA’s post-conflict development and peace-building experiences 
in the DRC lessons learnt. https://oldsite.issafrica.org/uploads/Paper256.pdf (Date of access: 
6 June 2017).

Ibrahim, M. 2015. The 2015 Ibrahim index of African governance: key findings. http://mo.ibrahim.
foundation/news/2015/the-2015-ibrahim-index-of-african-governance-key-findings/ (Date of 
access: 19 May 2017).

Lambourne, W. 2002. Justice and reconciliation: post-conflict peace-building in Cambodia and 
Rwanda. Sydney: University of Sydney. (Dissertation – PhD).

Lederach, J.P. 2005. The moral imagination: the art and soul of building peace. New York, NY: 
Oxford University Press.

Leijenaar, A. 2015. Conference report: advancing an African peace-building agenda. Pretoria: 
Institute for Security Studies.

Louw-Vaudran, L. 2016. A new financing model for the AU: will it work? Institute for Security Studies: 
https://www.issafrica.org/iss-today/a-new-financing-model-for-the-au-will-it-work (Date of access: 
2 Oct. 2017).

Lucey, A. and O’Riordan, A. 2014. South Africa and aid effectiveness-lessons for SADPA as a 
development partner. Institute for security studies papers. 2014(252):12–32.

Maree, K. 2007. First steps in research. Pretoria: Van Schaik.

McAskie, C. 2010. Visioning the future of the United Nations peace-building architecture. http://
www.cips-cepi.ca/wp-content/uploads/2015/01/McAskie.pdf (Date of access: 2 Feb. 2017).

Metz, T. 2011. Ubuntu as a moral theory and human rights in South Africa. African human rights law 
journal. 11(2):532–559.



Administratio Publica | Vol 26 No 4 December 2018150

Murithi, T. 2006. African approaches to building peace and social solidarity. African journal on 
conflict resolution. 6(2):9–33.

Pityana, B. 2006. On being South African today: the politics of identity and national consciousness. 
Lecture delivered at Desmond Tutu Visiting Professor in Post-conflict Societies. London: Kings 
College Press.

Ramsbotham, O., Miall, H. and Woodhouse, T. 2011. Contemporary conflict resolution. Cambridge: 
Polity.

Ross, L. and Stittinger, C. 1991. Barriers to conflict resolution. Negotiation journal. 7(4):389–404.

Skånland, Ø.H. 2008. Discursive preconditions for the Norwegian peace engagement policy. Oslo: 
University of Oslo. (Dissertation – MA).

Solomon, H. 2002. South African foreign policy: preventive diplomacy and false promise. Journal of 
international affairs. 9(2):147–157.

Southall, R. 2006. South Africa’s role in conflict resolution and peace-making in Africa. Research 
workshop conducted on behalf of the Nelson Mandela Foundation by the Democracy & 
Governance (D&G) Research Programme of the Human Sciences Research Council (HSRC) and 
the Africa Institute of South Africa, December 2004. Pretoria: HSRC Press.

South Africa. 2011. White Paper on Foreign Policy. Department of International Relations and 
Cooperation (DIRCO). 2011. Pretoria. http://www.gov.za/sites/www.gov.za/files/foreign 
policy_0.pdf. Accessed: 13 May 2016.

United Nations. 2008. United Nations Peacekeeping Operations: principles and guidelines. http://
www.un.org/en/peacekeeping/documents/capstone_eng.pdf. (Date of access: 19 May 2017).

Van den Hoonaard, W.C. 2013. Essentials of thinking ethically in qualitative research. Walnut Creek, 
CA: Left Coast Press.

Van Nieuwkerk, A. 2014. South Africa and the African peace and security architecture. Oslo: 
Norwegian Peace-building Resource Centre Report. pp.1–10.

Weller, S.C. and Romney, A.K. 1988. Systematic data collection (Vol. 10). London: Sage.

AUTHORS’ CONTACT DETAILS

Mr André Groenewald 
Department of International Relations and 
Cooperation 
Pretoria 
Tel: 012 351 0620 / 084 503 2536 
E-Mail: groenewalda@dirco.gov.za

Prof Gerrit van der Waldt 
Research Professor: Public Governance 
North-West University 
Private Bag X6001 
Potchefstroom 
2520 
Tel: 018 2991633 / 082 4511752 
E-Mail: Gerrit.vanderwaldt@nwu.ac.za



Administratio Publica | Vol 26 No 4 December 2018 151

Local Economic Development 
(LED) in the Rwandan Context
Variables Influencing the Developmental 

Strategies and Frameworks
I Murasi*
PhD Student

RALGA
Kigali, Rwanda

C J Auriacombe
School of Public Management, Governance and Public Policy

University of Johannesburg

ABSTRACT

Local economic development (LED) in Rwanda emphasises the need to 
coordinate all internal and external influences to spearhead local economic 
upliftment and build sustainable and robust local economies. This article 
conceptualises important aspects related to achieving these objectives. LED 
perspectives in Africa in general and Rwanda in particular are contextu-
alised. Furthermore, the article provides the institutional, regulatory and 
policy framework for, as well as approaches and critical considerations to 
LED in Rwanda. The article finally provides certain conclusions and recom-
mendations to improve the planning process of LED interventions.

The methodology entails a desktop analysis of literature and official 
documents to conceptualise the area of investigation. The data collection 
sources for the desktop analysis include global authoritative books and ar-
ticles, as well as regulatory, policy and strategy documents. The information 
generated is scrutinised through a process of intellectual analysis, categori-
sation, classification, integration, reflection, comparison and synthesis. The 
methodological approach included specific dimensions relating to unobtru-
sive research techniques. In general, unobtrusive research techniques study 
social behaviour “to eliminate bias and promote conceptual and contextual 
analysis” (Auriacombe 2016).
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INTRODUCTION

Rwanda is one of the African countries where there was a strong focus on LED 
during the first decade of decentralisation and the country’s reintegration into the 
global economy. During this time, LED was considered a promising approach, as 
it provided the foundation for using community-based economic development 
projects to address poverty.

Internationally, LED is viewed as an economic imperative towards building 
sustainable and robust local economies. As such, the approach has achieved a 
solid grounding in economic theory. While LED has a welfare component, its 
central imperative is an economic one. As opposed to a purely welfare-driven 
approach, LED focuses on using resources effectively and efficiently to achieve 
reasonable and sustainable societal objectives. However, the needs and demands 
for local government leadership, guidance, services and facilities are increasing, 
while resources to deal with these issues are decreasing. To achieve a strategic, 
transformative development vision, modern local government must focus on ef-
ficient and effective LED policymaking and implementation. Local districts must 
maximise the value added by LED policies and strategy interventions, as well as 
the deployment and allocation of the scarce resources at their disposal.

Notably, there is a lack of insight into what LED entails. Subsequently, LED 
has been interpreted as a disjointed set of peripheral, project-based and ad hoc 
interventions primarily aimed at beneficiary communities as thinly disguised wel-
fare interventions. Local government can play an essential role in promoting job 
creation and boosting the local economy. Investing in the basics, such as provid-
ing quality cost-effective services and by making the local area a pleasant place 
to live and work, is a crucial starting point. Two types of initiatives are important, 
namely reviewing existing policies and procedures to promote LED and providing 
special economic services.

The momentum for LED in Rwanda began to build in 2006 with the support 
of the Rwandan Association of Local Government Authorities (RALGA), which 
regarded it as an integral part of the decentralisation process. In line with this, the 
article conceptualises the following concepts related to the context of this study: 
‘development’, ‘developmental local governance’, ‘economic’, ‘governance’, ‘local 
LED’, ‘LED agencies’, as well as ‘policy’ and ‘sustainable development’.

CONCEPTUAL CLARIFICATIONS

Local government is responsible for implementing constitutionally mandated 
‘economic’ functions to promote local economic and social development. 
Interpreting the essential character of LED has particular implications for LED 
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capacity building within the local sphere of government. As LED is an economic 
pursuit, it requires a level of fundamental understanding of certain basic key 
concepts. Most importantly, it involves understanding which concepts influence 
LED planning or policy challenges.

Development

Development, in general, entails expanding the local economy’s production 
capacity, as well as the capacity of all resources in the community (land, labour 
and capital) to become productive. It can be viewed as an outcome of gov-
ernmental interventions in society that empowers people to consider feasible 
options in their lives and to make informed choices for the future (Cloete & 
Auriacombe 2013).

Developmental local governance

This form of local government is committed to engaging communities (especially 
marginalised or excluded groups) to find sustainable ways to meet their social, eco-
nomic and material needs and improve the quality of their lives. Developmental 
local governance aligns the government’s development priorities, such as job 
creation, infrastructure development, poverty alleviation and economic growth 
(Auriacombe 2017:15).

Economic

For the purposes of this article, ‘economic’ refers to the activities in a particular 
localised area where resources are utilised to pursue economic prosperity and creat-
ing self-reliant communities where there is a focus on resilience and sustainability 
(balancing social, economic and environmental factors) (Auriacombe 2017:15).

Governance

Governance means more than government, as it entails exercising political, eco-
nomic, administrative and legal authority in managing a nation’s affairs (World 
Bank 1994). It finds expression in the search for new ways of bolstering the rela-
tionship between the state and its people, as well as the quality and performance 
of government and public administration (Batley & Larbi 2004). According to 
Cloete (2016:15),

Governance affects every aspect of individual citizens’ lives. It is the style of 
interaction between a government and the society that it governs and has to do 
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with the internal processes within the state through which resource inputs are 
converted into government outputs and outcomes.

Local

Here, the focus is on the benefits of strong local community economies as build-
ing blocks for the national economy (Auriacombe 2017:15). The word ‘local’ in 
the context of LED does not imply that only local people should work together. 
Rather, it means focusing on the local economy and mobilising resources within 
the local area and beyond to stimulate appropriate and sustainable economic 
development (Auriacombe 2017:15).

Local economic development

LED is the process by which public, business and non-government sector part-
ners work collectively to create conditions conducive to economic growth and 
employment generation. The primary aim is to improve the quality of life for all 
(World Bank’s Primer Document on LED 2006 in Cloete 2016:18).

While national governments use macro-economic reform policies to strength-
en a country’s position in the global economy, LED draws on local governments’ 
development planning and implementation capacities to benefit the locality’s 
economy. As with national macro-economic policy, LED aims to find local-level 
solutions to unemployment, poverty and market failures. With LED efforts, local 
actors often volunteer to help alleviate governance and capacity-delivery burdens 
at a national level (Cloete 2016:18).

Local economic development agencies

While agencies vary in size, scale, function and have differing mandates, all are 
involved in shaping and pursuing LED strategies. They can be regarded as decen-
tralised instruments of the state to pursue development, prosperity and general 
economic growth in districts (Auriacombe 2017:15).

Policy

For Cloete (2016:17), “Policy is a statement of intent to transform a perceived 
problem into a solution”. In terms of the local level of government, it can be in-
terpreted in the following way: “A local government statement of intent, including 
sometimes a more detailed program of action, to give effect to selected normative 
and empirical goals in order to improve or resolve perceived problems and needs 
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in society in a specific way, thereby achieving desired changes in that society” 
(Cloete and De Coning 2011:7).

Policy analysis

Policy analysis is an indispensable part of policy management. This systematic 
analysis and assessment of the different dimensions and variables of public policy 
aims to identify relevance, strengths and weaknesses, as well as the potential to 
achieve better outcomes and impacts by improving policy (Cloete 2016:17).

Policy management

Policy management is a deliberate approach to dealing with policy issues and 
processes, from start to finish. While policy management is concerned with the 
content and focus of the policy itself, the policy process focuses on how policies 
are made and actions taken by various actors at each stage (Cloete 2016:17).

CONTEXTUALISING LED PERSPECTIVES IN AFRICA

Hussein (2005 in Van der Waldt and Auriacombe 2018) states that African states 
have formally and collectively committed themselves to a wide range of inter-
national conventions, agreements and declarations to promote good governance 
standards. The author argues that these commitments were made because they 
are a prerequisite for obtaining aid by bilateral and multilateral donor agencies. 
However, in Africa, economic constraints hamper the availability of abundant nat-
ural and other resources that are skewed and inequitably distributed. This leads to 
large gaps between rich and poor that complicate access to information. Further 
challenges include rural agricultural and mining economies, low productivity 
and per capita income, a lack of economic, technology and information systems 
infrastructure, high unemployment, foreign debt and less available resources to 
improve government in a sustainable manner.

Countries have adopted different development strategies to adapt to the re-
gional and international competition associated with globalisation, urbanisation 
and decentralisation. Within this context, LED has become a necessary, viable 
and complementary alternative to traditional development strategies. Notably, 
LED requires a complementary approach that considers the need and potential of 
local communities, as well as the need to involve all regional groups to promote a 
participatory approach to LED (Van der Waldt and Auriacombe 2018).

It has been observed that in practice, “(l)ocal economic development is a 
highly complex matter, and there is no clear conceptual model available that 
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incorporates all of its potentially important dimensions” (Smoke 1997 in Van 
der Waldt and Auriacombe 2018:76). Nonetheless, Rodríguez-Pose and Tijmstra 
(2005:4) argue that “In a world increasingly dominated by flows and economic 
integration, LED provides the adequate framework both to maximise the socio-
economic potential of every territory – regardless of whether rich or poor, de-
veloped or underdeveloped, urban or rural, central or remote, while generating 
decent and sustainable employment”.

Scholars generally concur that international trends and events including the 
globalisation of economies, technological advancements, international trea-
ties and trade agreements and the rise of global production systems; have sig-
nificantly influenced the way African countries plan and drive LED development. 
Globalisation exposes even the most remote areas on the continent to activities 
beyond their borders. Within this context, local authorities are increasingly re-
garded as “pivotal sites of competitiveness in a new global economy” (Valler and 
Wood 2010:140).

LED planning has become community-based and pro-poor in its approach. 
In line with this, LED strategies in Africa are interconnected with human capital 
development, infrastructure development, local government functions and ser-
vices, as well as ‘leak plugging’ in the local economy. The World Bank’s Primer 
Document on Local Economic Development (2006 in Cloete 2016:18) provides 
authoritative guidelines for developing and implementing LED strategies and ac-
tion plans.

With the advance of globalisation and increasing decentralisation, the 1990s 
saw a diffusion of LED ideas and practices from the global North to the South. 
While the concepts and ideas relating to LED are recent to sub-Saharan Africa 
(SSA) development discourse, it has a firm stronghold within development dis-
course. During the past two decades, SSA has been affected by decentralisation 
and declining central state control. In response to these developments, LED 
gained great significance as an element of development planning (Rogerson and 
Rogerson 2010:470).

Over time, LED was seen as a flexible and effective approach to economic 
development in SSA, which could simultaneously enhance economic growth and 
reduce poverty. It was believed that LED strategies were more people-centred and 
locality-specific alternatives to the structural adjustment programmes (SAPs) that 
have dominated SSA’s development policy in the past decades (Van der Waldt 
and Auriacombe 2018). In the early 1980s, the World Bank and International 
Monetary Fund (IMF) began to promote SAPS as economic policies for develop-
ing countries. Loans were provided on condition that such policies be adopted. 
As part of the World Bank’s neoliberal agenda, SAPs were designed to encour-
age the structural adjustment of an economy by, for example, removing excess 
government controls and promoting market competition. The Enhanced Structural 



Administratio Publica | Vol 26 No 4 December 2018 157

Adjustment Facility is an IMF financing mechanism to support macro-economic 
policies and SAPs in low-income countries through loans or low interest subsidies 
(World Health Organisation (WHO) 2015).

Earlier approaches of LED took a macro-economic view and argued that policy 
and other economic interventions at national level would be sufficient to ensure 
LED through what was referred to as the ‘trickle-down’ effect. However, these 
were unsatisfactory, since the expected ‘trickle-down’ most often did not materi-
alise. Other similar developments in society include accelerated democratisation, 
as well as technological and other changes within the local and international eco-
nomic contexts. Like LED, these approaches are in reaction to the transition from 
an essentially rural subsistence economy, to large-scale mass industrialisation and 
consumption, to the current globalised skills-based economy that is characterised 
by ever-increasing international mobility of goods, capital, labour and entrepre-
neurship. Even the notions of permanent employment and what constitutes a ‘job’ 
have begun to shift with the rise of outsourcing, contract work and temporary 
employment associated with a highly mobile, flexible and skilled labour force.

LED in Africa cannot be investigated without considering the broad interna-
tional or global communities. Experiences are almost similar, depending on a 
specific area (the experience of countries of the North and South, for example, 
are different). This also rings true for different LED trajectories. Both international 
and national scholars have conducted a number of studies on the development of 
African countries. These studies were summarised by Whitaker (1986 in Van der 
Waldt and Auriacombe 2018:79) as follows:

 ● Agriculture is the main source of income for most people and the base of 
productivity in all African countries (except for mineral exporters). Therefore, 
it must receive attention and investment from both African governments and 
donors (Whitaker 1986 in Van der Waldt and Auriacombe 2018:79).

 ● Policy changes are key to building the continent’s agriculture and diversifying 
its productivity base. African governments should eliminate the bias towards 
import dependence by focusing on import-substituting strategies (Whitaker 
1986 in Van der Waldt and Auriacombe 2018:799).

 ● Scarce available resources can be utilised more effectively by streamlining 
government bureaucracies and curbing excessive state control (Whitaker 1986 
in Van der Waldt and Auriacombe 2018:799).

 ● Donors should use the leverage inherent to development assistance and work 
with African recipients towards achieving appropriate reforms. Ironically, do-
nors must now use increasing African dependence to press governments on 
the continent to become more accountable for both aid and national resourc-
es. Non-project aid that involves more direct financial resource transfers can 
provide the needed leverage and help alleviate African governments’ burden 
(Whitaker 1986 in Van der Waldt and Auriacombe 2018:79).
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CONTEXTUALISING LED PERSPECTIVES IN RWANDA

LED strategies outline localities’ general economic vision and could refer to spe-
cific target areas (sectoral and geographical). It is necessary to formulate specific 
LED interventions that aim to address identified market- or development-related 
deficiencies to give effect to the adopted LED strategy. LED interventions are ex-
ecuted through specific programmes and/or projects that involve public-, private- 
and community-sector actors in different cooperative configurations, e.g. public-
private partnerships (PPPs) (United Nations Development Programme (UNDP) 
Global Centre for Public Service Excellence (GCPSE) 2015 in Cloete 2016:18).

The reasons for the emergence of LED in Rwanda are no different to that 
of other African countries in the 1990s. These include addressing the negative 
impact of globalisation, structural adjustment and liberalisation policies, decen-
tralisation and ideological differences with central state-led development. In this 
context, LED is viewed as an integral element in the national decentralisation 
process that started in 2000. Thus far decentralisation has undergone three main 
phases in Rwanda (Ministry of Local Government (MI)NALOC) 2011):

 ● Phase One (2001–2005): Here, the focus was on administrative decentrali-
sation. This period is marked by a number of legal, institutional and policy 
reforms, as well as the democratic election of local leaders.

 ● Phase Two (2006–2010): After a territorial restructuring of administering enti-
ties in 2005, the objective was to enhance the effectiveness of service deliv-
ery in communities. During this period, fiscal and financial decentralisation 
played an important role. Consideration was also given to human and financial 
capacity-building and the slow process of boosting LED.

 ● LED was introduced in this phase and was strengthened in the third phase 
(2011–2015). Furthermore, the process is supported by the National Strategy 
for Community Development (CD) and LED (2013–2018).

The LED strategy of a district in Rwanda is adopted by its council, ideally as part 
of the local authority’s district development plan (DDP). Therefore, the local 
political leadership is responsible for bolstering the competitiveness. Local po-
litical leadership implements development frameworks, gives strategic guidance 
and facilitates the process from planning to implementation. They are especially 
involved in creating a business-enabling environment to enhance investment and 
job creation. In addition local political leadership is mandated to provide support 
services, such as financial services, both soft and hard business enablers like infor-
mation technology (IT) hubs and creating business development services.

Districts also invest in PPPs and community-based organisation (CBO) frame-
works, especially when it comes to key enabling factors like heavy infrastructure. 
Local governments take the lead role in conducting a local economy assessment 
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and strategy development process, as well as ensuring effective communication. 
However, staff members are often not trained to meet the business community’s 
demands. This creates a major barrier to ensuring effective service delivery to the 
business community.

Good governance should also be considered as one of the main pillars of robust 
local economies. This governance approach refers to processes whereby local gov-
ernment and other actors come together to share information and resources, develop 
a shared understanding and make decisions about development goals. It gives rise to 
partnerships between LED actors, who jointly act to achieve these goals. As such, 
local government’s role shifts from that of intervention to providing development and 
services unilaterally so that other actors can play their roles effectively. This highlights 
the role of local leaders in Rwanda to preserve the participatory process.

LED seeks to harness complementary economic forces and focus them within 
a local area. Here, the focus is bolstering local-level economic impact, rather than 
allowing it to dissipate within the larger economic system. Local government in 
Rwanda has various means to stimulate LED. First, the districts’ service delivery 
and infrastructure provision functions are undertaken in a manner that supports 
LED. For example, efficient, effective, responsive and well-integrated infrastruc-
ture stimulates the development and expansion of large and small enterprises 
within a locality. Second, the manner in which the district carries out its busi-
ness influences LED. For example, small, medium and micro-enterprise (SMME) 
development is stimulated when a district processes development applications 
efficiently, has good roads and telecommunication networks and adopts inclusive 
procurement policies. Third, the district supports LED by providing direct and 
indirect economic services. Key projects and types of LED support include:

 ● Providing business facilities;
 ● Building markets;
 ● Promoting agricultural endeavours like warehouses and milk collection centres 

to support farmers;
 ● Improving infrastructure especially roads and Information Communication 

Technology (ICT);
 ● Supporting tourism initiatives; and
 ● Initiating human resource development (HRD) programmes.

INSTITUTIONAL, REGULATORY AND POLICY 
FRAMEWORK FOR LED IN RWANDA

The national policy and planning process create various development frameworks 
in which LED can be integrated. In 2000, Rwanda launched a thoughtful planning 
process to address development imperatives. The overall goal of LED in Rwanda is 
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“…to reduce poverty and improve the quality of people’s lives sustainably through 
economic growth and job creation…” (Government Programme 2010–2017). The 
political will to implement LED is reflected in the legislative context also in various 
Rwandan development frameworks including Vision 2020 (Ministry of Finance 
and Economic Planning 2000) and the Government Programme 2010–2017 
(Government Programme 2010–2017 2010). Institutional arrangements have also 
been effected to support LED initiatives by establishing the Local Administrative 
Entities Development Agency (LODA) under the auspices of MINALOC to assist 
the districts to obtain the financial means to implement LED projects, as identi-
fied in the DDPs (Auriacombe and Ackron 2016). According to Auriacombe and 
Ackron (2016), “The intent to achieve collaboration between the public sector 
and civil society in local planning in support of LED has also been signalled by 
the introduction of consultative forums called Joint Action Development Forums 
(JADFs) cementing an approach consistent with a decentralisation thrust in which 
national government agencies have the task primarily of capacity building and 
monitoring and evaluation while local planning, budgeting implementation and 
accountability are the prerogative of local government to enable the integration 
of LED into the various DDPs”. JADFs and their Economic Commissions “have the 
responsibility of championing LED in districts and coordinating LED initiatives and 
interventions within the local economies” (Auriacombe and Ackron 2016).

Rwanda has explicitly recognised that successful LED interventions require 
comprehensive integration of planning processes. The institutional arrangements 
for LED governance representing the response of the Government of Rwanda are 
reflected in Figure 1.

Source: (RALGA 2013 in Auriacombe and Ackron 2016)

Figure 1: Institutional Structures for LED in Rwanda
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While its focus is local, “the application of LED must involve a suite of in-
terventions across all spheres of government. Accordingly, LED is also reflected 
in Rwanda’s national policy and planning process. In 2008, multi-dimensional 
engagement in LED was prioritised and PPPs were subsequently incorporated as a 
procurement option in the National Public Investment Policy (NPIP)” (Auriacombe 
and Ackron 2016). Accordingly, a Public Investment Technical Team and a PPP 
Unit were established within the Ministry of Trade and Industry (MINICOM) to 
act as custodians of the PPP process and to provide guidance. Work is currently 
underway to establish the necessary legal framework (Auriacombe and Ackron 
2016). Key elements in the national regulatory and policy framework matrix for 
LED are reflected in Table 1.

Table 1: Regulatory and policy framework for LED in Rwanda

Source LED Thrust And Implication

Vision 2020 Strategic objective setting and commitment 
to enabling economic development

7 Years Government Programme 2010–2017 Promotion of citizen participation and the 
establishment of partnerships in governance

Economic Development and Poverty 
Reduction Strategy (EDPRS) (2015) 
and Flagship Programme

Implementation of Vision 2020 and 
the mobilisation of required resources 
and investment promotion

EDPRS 11 (2013–2018) To operationalise the economic objectives set 
in the Seven Years Government Programme. 

EDPRS Flagship Programme Umurenge Creation of an enabling environment 
for small enterprise development

District Development Plans (DDPs)
Regional customisation and incorporation of 
district-specific LED objectives into national 
planning and expenditure programming

Source:  (Adapted from RALGA 2012 and Economic Development and Poverty Reduction Strategy (EDPRS) – 
Shaping Our Development 2015 and Auriacombe and Ackron 2016).

Rwanda’s approach to the assessment of local competitiveness informing the 
formulation of regionally and locally differentiated, customised and nuanced LED 
strategies appears heavily influenced by the work of Porter, based on the theory of 
industrial organisation (Porter 1979). This approach in Rwanda has been operation-
alised using the Participatory Assessment of Comparative Advantage (PACA), a tool 
developed in the context of donor-sponsored development projects in 16 countries 
including Brazil, South Africa and Sri Lanka (SA LED Network Internet Source No 
date). This assessment process in Rwanda takes place during the formulation of the 
DDPs where each district is required to deconstruct its relative resources, skills and 



Administratio Publica | Vol 26 No 4 December 2018162

capacities. DDPs reflect the developmental status of the relevant district, the strate-
gic framework for LED implementation, developmental interventions, a monitoring 
and evaluation framework and resourcing of the DDP. The JADFs are required to 
play a key coordination role in aligning programmes and projects with local district 
developmental imperatives (Auriacombe and Ackron 2016).

RWANDAN-LED APPROACHES AND 
OTHER CONSIDERATIONS

Achievement of the overall imperative of inclusive local socio-economic de-
velopment and poverty reduction in Rwanda in the present approach of the 
Government of Rwanda rests effectively on two pillars; namely CD and LED, 
with an additional secondary pillar comprising Support Systems for CD and LED 
(Auriacombe and Ackron 2016).

Broad Strategic Objectives as identified by MINALOC in 2013 are as follows 
(Ministry of Local Government (MINALOC) 2013):

 ● Enhancement of community empowerment and citizen participation;
 ● Improvement of local capacity for sustainable economic growth through 

SMME) growth and job creation;
 ● Enhancement of human capital and skills;
 ● Development of appropriate economic infrastructure and ICT;
 ● Increased service delivery in the public and private sectors; and
 ● A coordinated policy, institutional and regulatory framework for LED.

The National Strategy for Community Development and Local Economic 
Development of Rwanda (Ministry of Local Government (MINALOC) 2013) to 
be read with the decentralisation implementation plans; has clearly been strongly 
influenced by the work of the World Bank and defines the purpose of LED as:

“…to build up the economic capacity of the local area to improve its eco-
nomic future and the quality of life for the citizens. It is a process by which 
public, business and non-governmental sector partners work collectively to 
create better conditions for economic growth and to generate more oppor-
tunities for employment. LED is viewed as a process by which local actors 
within a defined territory get together to:
1) Analyse their economy;
2) Establish where its competitive advantages lie; and
3)  Take actions to exploit business opportunities and improve the environ-

ment for business within the locality...” (Ministry of Local Government 
(MINALOC) 2013).
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As noted before, the momentum for LED in Rwanda began to build in 2006 as an 
integral part of the decentralisation process. “Deployment of the first phase of that 
decentralisation process took place over the period 2001–2005 with a focus on 
establishing community development structures at district level amid a number of 
institutional and policy reforms in the country. Local government elections also 
took place over this period” (Auriacombe and Ackron 2016).

“Phase 2 of the deployment took place over the period 2006 – 2010 with the 
central emphasis upon improving service delivery after territorial restructuring in 
2005 saw the reduction of the number of provinces from 11 to 4; the number of 
districts from 106 to 30; the number of sectors from 1 545 to 416 and the number 
of cells from 9 165 to 2 148” (Auriacombe and Ackron 2016).

“Phase 2 also saw the operational introduction of the LED approach currently 
being strengthened in Phase 3 (2011–2015) through the implementation of the 
National Strategy for Community Development and LED (2013–2018) (Ministry 
of Local Government” (MINALOC) 2013). RALGA has been, strongly supportive 
of these phased initiatives that have aimed increasingly to devolve developmental 
decision-making to the district level and to build the capacity of local officials to 
exercise these new powers (Auriacombe and Ackron 2016).

But Rwanda has also, “recognised that while LED imperatives need to involve 
local communities and to be accompanied by appropriate devolution of powers, 
nevertheless LED cannot take place in a local vacuum” (Auriacombe and Ackron 
2016).

In reality many of the levers that need to be manipulated to achieve effec-
tive LED lie outside of the compass of functions of local government and in fact 
reside in the national and provincial spheres. RALGA (2015) has recognised: “The 
state’s role is, in general, to assist and create the conditions for local action to 
emerge and grow. The main focus is on ‘what the state can do to support local 
leaders, communities, businesses, NGOs, organised labour and their stakeholders 
to realise their own objectives and to work together with each other’. Therefore 
responsibility for LED does not lie with the state alone and good governance 
has become a key concept to capture the way LED should be fostered” (RALGA 
2015).

The informal sector operates largely under the radar and comprises those ac-
tivities not registered in accordance with the Companies’ Act No. 7 of 2009 or 
other legislation applicable to SMEs and cooperatives. The extent of the informal 
sector is suggested by studies indicating, for example, that of an estimated 73 000 
businesses in Rwanda (Rwanda Private Sector Federation (PSF) 2007) in 2008 
only approximately 25 000 (34%) were registered. According to a more recent 
establishment census the number of businesses had by 2011 increased by 40% 
to over 123 000 of which only 11.4% were registered with the Rwanda Revenue 
Authority (RALGA 2015).
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There appears in Rwanda to be a growing consensus that specific provision 
in LED strategy and praxis needs to be made for informal sector enterprises as 
crucial contributors to employment creation and household income (Auriacombe 
and Ackron 2016). The imperative of developing a role for Rwandan SMEs in 
national and international value chains is encapsulated in the LED Hexagon ap-
proach informing Rwanda’s LED strategising (Meyer-Stamer 2006). MINICOM 
reported in 2012 that it had since 2011 embarked on a programme to identify 
the most competitive SME sectors per district in order optimally to unlock SME 
competitiveness along viable and appropriate value chains (Ministry of Trade 
and Industry (MINICOM) 2012). Such value chain analysis would however be in-
tended to go beyond processed products and services and would also encompass 
agricultural value chains crucial to Rwanda as a country reliant on subsistence 
agriculture (Auriacombe and Ackron 2016). “The imperative of the programme 
would be added value and market access for Rwandan producers and would seek 
to focus effort on optimal value-chain linkages with the greatest potential viabil-
ity” (Auriacombe and Ackron 2016). Given the importance of the development 
of enterprises in LED, and particularly so of the development of SMEs Business 
Development Services (BDS) that provide capacitation particularly at individual 
enterprise and sector level are in the literature regarded as crucial (Auriacombe 
and Ackron 2016).

In Rwanda BSCs have been functioning under the Rwanda Development Board 
(RDB) since 2006. The RDB was established as an independent, multi-agency 
body reporting directly to the President, specifically charged with integrating the 
entire investor experience under one institutional roof. Specifically included are 
such elements as business registration, investment promotion, environmental im-
pact approvals, privatisation, human capacity building in the business sector, fa-
cilitation of access to finance, advisory services and counselling; including export 
development and tax advice and other focused sector support initiatives (Ministry 
of Trade and Industry (MINICOM) 2012).

“Currently the Rwandan approach to LED has a strong agricultural emphasis; 
encompassing both rural and urban agriculture” (Auriacombe and Ackron 2016). 
While the disparity of opinion on the role of agriculture in the development path 
is encapsulated for example in the work of Awokuse and Xie (2015), nevertheless 
Rwanda has opted for an agricultural thrust to its LED programmes. It is based on 
the perception that in a predominantly agrarian economy this is important to en-
sure increased farm production to keep pace with population growth; the need to 
provide primary agricultural inputs for secondary processing and value addition; 
and as a means for generating export surpluses and foreign exchange (RALGA 
2015). In this Rwanda relies on the approaches reflected in the classical works 
of Smith and Ricardo (in Lewis 2008) among others, all of whom placed empha-
sis on agricultural production as the sine qua non for economic growth – albeit 



Administratio Publica | Vol 26 No 4 December 2018 165

in the predominantly rural context of the times in which they were writing. The 
“knock-on effect of an unlimited supply of cheap labour into the predominantly 
urban secondary (or ‘capitalist’) sector as a result of low or negligible marginal 
productivity in primary sectors such as agriculture, is seen by some as a signifi-
cant potentially negative influence on the growth path in developing countries” 
(Lewis 2008).

Positive inter-sectoral linkages between agricultural development and the 
non-agricultural sectors of the economy, in accordance with the proposition of 
Johnston and Mellor (Johnston and Mellor 1961) regarding the role of agriculture 
in shaping the economic growth path, are cited to be (RALGA 2015):

 ● Providing food for domestic consumption;
 ● Releasing labour through greater agricultural efficiency for industrial employment;
 ● Enlarging the market for domestic industrial output;
 ● Augmenting savings; and
 ● Earning foreign exchange.

Pursuant to its prioritisation of the agricultural imperative in LED the Rwandan 
approach to the facilitation of agricultural development is influenced by the social 
capital perspectives of Durlauf and Fafchamps (2004).

Accordingly, Rwandan interventions are based upon multiple social-institu-
tional emphases to serve development of markets and traders, with particular 
emphasis on the development of market institutions as a means of improving 
allocative efficiency in developing economies (Auriacombe and Ackron 2016). 
Institutions are defined following Williamson (1985) as the structure of relations 
between individuals within the system of market interactions playing among oth-
ers the following roles in strengthening markets:

 ● Reducing transaction costs;
 ● Managing risk;
 ● Building social capital;
 ● Enabling collective action; and
 ● Addressing market gaps.

Stated objectives in pursuit of these overarching and cross-cutting institutional 
imperatives in Rwanda with LED implications include (RALGA 2015):

 ● The shortening of the long transactions chains in African economies in particu-
lar where many players and complex transactional arrangements typically are 
interposed between producer and marketplace thus directly influencing costs;

 ● The integration of smaller producers into markets;
 ● The design and development of the rural infrastructure web so as to serve mar-

kets and the requirements of more effective marketing of the produce of small 
and informal producers;
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 ● The strengthening of post-harvest strategies to ensure optimal use of produce 
and the reduction of wastage and loss, poverty reduction and improvement of 
physical food security of communities;

 ● Regional agro-based clustering of economic activity according to the concept 
of “clusters” as conceived by Porter (1998) as “…geographic concentrations 
of interconnected companies and institutions in a particular field. Clusters en-
compass an array of linked industries and other entities important to competi-
tion…”. Following a selection process in 2011, MINICOM (Ministry of Trade 
and Industry (MINICOM) 2011) identified priority clusters in all provinces. 
Agro-processing and handcrafts feature among the top three priorities in most 
districts throughout Rwanda; and

 ● The integration of cross-cutting gender and environmental considerations to-
gether with the youth in LED initiatives.

CHALLENGES AND OPPORTUNITIES OF 
LED PLANNING IN RWANDA

The realisation of the explicit ideals of LED in Rwanda is negatively impacted by a 
number of factors. These factors have been categorised as (RALGA 2015):

 ● Weak capacity to develop implementation and action plans;
 ● Lack of incentives to keep stakeholders together;
 ● Weak understanding of LED as a participatory planning process; and
 ● Unclear or limited linkages between the DDPs and LED.

Access to finance is also regarded as a major imperative of the Rwandan LED 
approach and particularly so the challenge of addressing the perceived inhibiting 
effects of collateral requirements imposed by the formal banking system upon 
business ventures that are perceived as posing higher risk (Auriacombe and 
Ackron 2016).

While SMEs comprises in excess of 90% of the Rwandan private sector, and 
accounts for over a third of private sector employment, nevertheless the SME sec-
tor faces a number of challenges that constrain its capacity to grow and to provide 
jobs and contribute to livelihoods. These have been categorised as follows by 
MINICOM (Ministry of Trade and Industry (MINICOM) 2010):

 ●  Lack of entrepreneurial culture;
 ● Limited technical and business skills;
 ● Limited business development services;
 ● High cost of doing business;
 ● Lack of access to finance; and
 ● Difficulty in accessing market information and markets.
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While the idea of publicly governed LED is noble, the reality of severe organi-
sational, financial and human capacity constraints and the sheer extent of the 
poverty and social development problems reduce local government’s ability to 
promote LED actively through the formulation and implementation of an LED 
strategy. Economic development planning transcends the administrative state 
and the traditional service provision role of local governments. The tasks of 
identifying the unique economic drivers and constraints of the economy and 
of formulating a contextualised, integrated, multi-market strategy, that requires 
support and inputs from multiple stakeholders and role players; are complex 
and specialised.

CONCLUSIONS AND RECOMMENDATIONS

The focus on LED activities varies from community-driven development to busi-
ness- or market-driven development. Local government can approach LED in 
different ways, ranging from a facilitative governance approach, whereby every-
thing the local government does has an economic impact, to a specialised LED 
approach, in which local authorities should provide specialised custom-designed 
support to the private sector and local communities to ensure the attainment of 
an ‘integrated and robust local economy’.

The ability of the district to perform LED tasks depends on its policy, imple-
mentation, and operational capacity. This policy capacity includes the ability to 
structure, coordinate, and feed analysis into the decision-making process. The 
policy capacity in turn depends on the level of skills of local officials, implemen-
tation authority, operational efficiency, and quality of sub-contractors.

Many alternative interventions may be adopted by districts in fulfilling the 
mandate to promote LED. Although it is acknowledged that each local authority 
should adopt a unique LED strategy and corresponding implementation interven-
tions based on the needs and strengths of the district, local and international 
literature and case studies reveal a degree of similarity between the interventions 
adopted (in Cloete 2016:18).

An LED strategy that pursues an improved quality of life for all residents with 
the planning process of LED interventions should incorporate the following in-
formed, strategic goals:

 ● Sustainable economic growth has to focus on investment and growth that 
is based on the appropriate, effective and efficient development and utilisa-
tion of a district’s human, physical, natural, financial and social resources–in 
essence its comparative advantage. Developing comparative advantages 
should be based on using resources that are renewable and growth has to 
facilitate broad-based access and participation in the local economy, in order 
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to promote equitability and sustainability. Sustainability refers to the utilisation 
of resources in a manner that does not compromise the ability of future gen-
erations to address their specific needs (Agenda 21 in Auriacombe 2017:34).

 ● Job creation has to focus on initiatives that create meaningful, sustainable and 
long-term employment opportunities; and be based on meaningful skills de-
velopment and training (Agenda 21 in Auriacombe 2017:34).

 ● Education, training and skills development should be an integral part of an 
LED strategy and should include both formal and informal mechanisms such 
as mentoring and ongoing in-service training. This should be geared at devel-
oping technical and life orientation skills that encourage career growth and 
entrepreneurship, while the promotion of excellence in the execution of work 
is imperative. Investing in human resources requires increasing the capacity 
and ability of local education and vocational training institutions to provide 
the required services to the local population. Investment in human resources 
should promote greater equality and equity for all in terms of access to educa-
tion and training facilities; it should consciously work towards addressing the 
specific needs and shortcomings of historically disadvantaged individuals and 
communities (Agenda 21 in Auriacombe 2017:34).

 ● Poverty reduction has to focus on the sustainable livelihoods approach as 
opposed to a ‘welfare’ approach. While the emphasis of poverty alleviation 
is on mechanisms such as grants and donations, poverty reduction considers 
more sustained and long-term solutions. Recent initiatives in this regard focus 
on facilitation of access to human, financial, natural, social and physical as-
sets as key components of household’s sustainable livelihood (Agenda 21 in 
Auriacombe 2017:34).

 ● Economic empowerment not only benefits a few; it should ultimately increase 
broader-based participation and ownership for the majority of disadvan-
taged communities and individuals in the local economy. It should focus on 
partnership initiatives that result in skills transfer and capacity building; that 
contributes towards reduction of the gap between the haves and have-nots. 
Particular focus is required on key growth sectors and industries of relevance 
to a specific district such as agriculture; manufacturing; wholesale, retail trade, 
tourism and accommodation as well as in finance, property, construction and 
business services (Agenda 21 in Auriacombe 2017:34).

NOTE

* The article is partly based on Murasi, I. 2017. Uncompleted D Litt et Phil Thesis at the University 
of Johannesburg under the supervision of Prof C J Auriacombe. Innocente Murasi is also the 
Manager of the Local Governance Institute at RALGA.



Administratio Publica | Vol 26 No 4 December 2018 169

REFERENCES

Ackron, J. and Auriacombe, C.J. 2016. A Critical Analysis of the Approach to Local Economic 
Development (LED) in South Africa. Administratio Publica. 24(3):141–165.

Ackron, J. and Auriacombe, C.J. 2015. Local Economic Strategies for Municipalities. HCMG Study 
Guide – Module 4. Johannesburg: University of Johannesburg.

Auriacombe, C. J. 2017. Local Economic Development for Local Government. Draft HCLGM Study 
Guide–Module 5. Johannesburg: University of Johannesburg.

Auriacombe, C.J. 2016. Towards the construction of unobtrusive research techniques: Critical 
considerations when conducting a literature analysis. African Journal of Public Affairs. 
9(4):1–19.

Awokuse, T.O. and Xie, R. 2015. Does Agriculture Really Matter for Economic Growth in developing 
Countries? Canadian Journal of Agricultural Economics/Revue Canadienne d’Agroeconomi. 
63(1):77–99.

Banda, Honoré. Rwanda’s job crunch.  The Africa Report. 12 February 2015. Available at: www.
theafricareport.com. (Accessed on 28 September 2015).

Cloete, F. 2016. Introductory Manual for the Training of Trainers Programme in Good LED Policy 
Analysis and Governance Practices in Local Authorities in Rwanda. Kigali: Rwanda.

Cloete, F. and Auriacombe, C.J. 2013. Measuring Empowerment in Democratic Developmental 
States. Africa Insight. 43(2):14–26.

Cloete, F. and De Coning, C. (Eds). 2011. Improving Public Policy. (3rd Ed.). Pretoria: Van Schaik 
Publishers.

Companies Act No. 7 of 2009. Republic of Rwanda. Available at: rwanda.eregulations.org/…/
companies%20act%20-%official%20gazette%.2on. (Accessed on 14 October 2017).

Durlauf, S.N. and Fafchamps, M. 2004. Social Capital. The Centre for the Study of African Economies 
Working Paper No. 214. Available at: https://ideas.repec.org/epdf117.html. (Accessed on 8 
October 2017).

Economic Development and Poverty Reduction Strategy (EDPRS) – Shaping Our Development. 2015. 
Available at: http://www.ilo.org/wcmsp5/groups/public/—-africa/—-ro-addis_ababa/—-ilo-
dar_es_salaam/documents/publication/wcms_370216.pdf. (Accessed 14 November 2017).

Expansion/Country Economy. Available at: http://countryeconomy.com. (Accessed on 8 October 
2017).

Funnell, S. and Rogers, P. 2011. Purposeful Program Theory: Effective Use of Theories of Change and 
Logic Models. San Francisco: Jossey-Bass.

Government of Rwanda. 2014. Design of the 5-year National Employment Programme. Kigali: 
Government Printer.

Government of Rwanda. 2012. Economic Development and Poverty Reduction Strategy 2. Kigali: 
Government Printer.

Government of Rwanda. 2010. Small and Medium Enterprises (SMEs) Development Policy. Kigali: 
Government Printer.



Administratio Publica | Vol 26 No 4 December 2018170

Government Programme 2010–2017. 2010. Republic of Rwanda. Available at: http://www.kigalicity.
gov.rw/IMG/pdf/7_Years_Government_Program_2010-2017_.pdf. (Accessed on 9 October 
2017).

Hasna, A.M. 2007. Dimensions of sustainability. Journal of Engineering for Sustainable Development: 
Energy, Environment, and Health. 2(1):47–57.

IndexMundi. Available at: http://www.indexmundi.com/south_africa/age_structure.html. 
(Accessed on 14 October 2017).

Johnson, C. 1982. MITI and the Japanese Miracle. Stanford, California: Stanford University Press.

Lewis, W.A. 2008. Economic Development with Unlimited Supplies of Labour. Available at: 
http://www.globelicsacademy.net/2008/2008_lectures/lewis%20unlimited%20labor%20
supply%201954.pdf. (Accessed 8 November 2017).

Local Administrative Entities Development Agency. LODA. 2015. Capacity Building Plan FY 2015–
2016. Kigali: LODA.

Meyer-Stamer, J. 2006. The Hexagon of Local Economic Development and LED in South Africa. 
Mesopartner Working Paper No. 5. Available at: www.mesopartner.com.../working-papers/
mp-wps_Hexagon-SA.pdf. (Accessed on 14 October 2017).

Michael, E. 1998. Porter Clusters and the New Economics of Competition. Harvard Business Review. 
76(6). November-December 1998.

Ministry of Finance and Economic Planning, 2000. Republic of Rwanda. 2000. Rwanda Vision 2020. 
Available at: http://www.gesci.org/assets/files/Rwanda_Vision_2020.pdf. (Accessed on 8 
October 2017).

Ministry of Local Government. 2012. National Decentralization Policy (Revised). Kigali: Government 
Printer. P. 20.

Ministry of Local Government (MINALOC). 2007. Republic of Rwanda. Rwanda Decentralization 
Strategic Framework. August 2007. Available at: www.minaloc.gov.rw/fileadmin/documents/
Minaloc_Documents/.pdf. (Accessed on 8 October 2017).

Ministry of Local Government (MINALOC). 2011. Republic of Rwanda. Decentralisation 
Implementation Plan. Available at: www.minaloc.gov.rw/fileadmin/documents/Minaloc_
Documents/.pdf. (Accessed on 14 October 2017).

Ministry of Local Government (MINALOC). 2013. Republic of Rwanda. National Strategy for 
Community Development and Local Economic Development, Republic of Rwanda (2013–2018). 
Available at: www.minaloc.gov.rw/fileadmin/documents/Minaloc_Documents/community_
development_and_local_economic_development_strategy_January_2013.pdf. (Accessed on 
14 October 2017).

Ministry of Trade and Industry (MINICOM). 2010. Republic of Rwanda. Small and Medium Enterprises 
(SMEs) Development Policy. Available at: http://www.minicom.gov.rw/fileadmin/minicom_
publications/policies/SME_Devt_policy_V180610.pdf. (Accessed on 6 October 2017).

Ministry of Trade and Industry (MINICOM). 2011. Republic of Rwanda. Available at: http://www.
minicom.gov.rw/fileadmin/minicom_publications/.pdf. (Accessed on 5 October 2017).

Ministry of Trade and Industry (MINICOM). 2012 Republic of Rwanda. SME’s Product Clusters Booklet. 
Available at: http://www.rdb.rw/about-rdb/history.html. (Accessed on 15 September 2017).



Administratio Publica | Vol 26 No 4 December 2018 171

National Institute of Statistics of Rwanda. 2015. Rwanda Poverty Profile Report. Republic of Rwanda. 
Kigali: Government Printer

National Institute of Statistics of Rwanda. 2014. Available at: http://statistics.gov.rw/system/files/
user-uploads/files.pdf. (Accessed on 15 October 2017).

Organic Land Law Act No.8 of 2005. Republic of Rwanda. Kigali: Government Printer.

Pieterse, E. 2000. Participatory Urban Governance: Practical Approaches, Regional Trends and UMP 
Experiences. Nairobi: United Nations Centre for Human Settlements.

Porter, M.E. 1979. How Competitive Forces Shape Strategy. Harvard Business Review. 57(2):137–145. 
March–April 1979.

Porter, M.E. 1998. Clusters and the New Economics of Competition. Harvard Business Review. 
76(6):77–90. November-December 1998.

RALGA. 2012. Rwanda Association of Local Government Authorities. Unpublished document. Draft 
Resource Document for Local Economic Development (LED) Practitioners in Rwanda. Kigali: 
RALGA.

RALGA. 2013. Rwanda Association of Local Government Authorities. Unpublished document. 
Resource Document for Local Economic Development (LED) Practitioners in Rwanda. Kigali: 
RALGA.

RALGA. 2015. Local Economic Development. Module 8: Master of Social Sciences and Local 
Government Studies: Tutorial Script. Kigali: RALGA–Local Government Institute (LGI).

Republic of Rwanda. 2013–2018. National Strategy for Community Development and Local 
Economic Development. Kigali: Government Printer.

Rodriguez–Pose and Tijmstra, S. 2005. Local Economic Development as an Alternative Approach to 
Economic Development in Sub-Saharan Africa. Paper Prepared for the World Bank – Netherlands 
Partnership Programme Evaluating and Disseminating Experiences in Local Economic 
Development, World Bank, Washington. Available at: http://siteresources.worldbank.org/
INTLED/Resources/339650-1144099718914/AltOverview.pdf. (Accessed on 2 March 2016).

Rogerson, C.M. and Rogerson, J.M. 2010. Local Economic Development in Africa: Global Context 
and Research Directions. Development Southern Africa. 27(4):465–480.

Rwanda Private Sector Federation (PSF). 2007. Nationwide Business Operator Census 2007. Kigali: 
PSF.

Rwanda Environmental Management Authority (REMA). 2010. The Rwanda Environmental Education 
for Sustainable Development Strategy (2010–2015): A Strategy and Action Plan for 2010–2015.
Kigali: REMA.

SA LED Network. Available at: http://led.co.za/tool/participatory-appraisal-of-competitive-
advantage-paca. (Accessed on 6 October 2017).

SALGA LED Position Paper. 2008. Original LED position paper prepared for the South.

The Africa Report. 2016. Country Focus – Rwanda. No 79. April 2016.

Triegaardt, J.D. 2007. Assessing local economic development and social welfare benefits in a 
global context. Available at: http://www.dbsa.org/EN/About-Us/Publications/Documents/
Assessing%20local%20economic%20development%20and%20social%20welfare%20
benefits%20in%20a%20global%20context.pdf. (Accessed on October 2017).



Administratio Publica | Vol 26 No 4 December 2018172

Valler, D. and Wood, A. 2010. Conceptualizing local and regional economic development in the 
USA. Regional Studies. 44(1):139–151.

Van der Wald and Auriacombe 2018. Local Economic Development for Local Government. Draft 
HCLGM Study Guide–Module 5. Johannesburg: University of Johannesburg.

Vassilis, T., Rodríguez-Pose, A., Pike, A., Tomaney, J., Torris, G. 2011. Income inequality, decentralisation 
and regional development in Western Europe. IMDEA Working Paper 2011/16. Available at: https://
ideas.repec.org/r/cuf/wpaper/30.html. (Accessed on 23 November 2016).

Williamson, O. 1985. The Economic Institutions of Capitalism. New York: Free Press. 1985.

World Bank. 1994. Governance : The World Bank’s Experience. Washington, DC.: World Bank.

World Health Organization (WHO). 2015. Glossary of Globalization, Trade and Health Terms: Structural 
Adjustment Programmes (SAPs). Available at: http:// www.who.int / trade/ glossary/ story084/ en/ .

AUTHORS’ CONTACT DETAILS

Ms Innocente Murasi 
Rwanda Association of Local Government 
Authorities 
Po Box 7249 Kigali-Rwanda 
Tel: +250 788309482 
Email: imurasi@ralgarwanda.org

Prof C J Auriacombe 
Director: Centre for Public Management and 
Governance 
P O Box 524 
University of Johannesburg 
Auckland Park 
2006 
Johannesburg 
Tel.: 011 559 2385 
Cell: 0834633646 
E-mail: christellea@uj.ac.za



Administratio Publica | Vol 26 No 4 December 2018 173

The Role of Motivation in 
the Implementation of the 

Performance Management and 
Development System (PMDS) 

within the Gauteng Emergency 
Medical Services (GEMS)

Z Kubheka*
School of Public Management and Administration

University of Pretoria

M Tshiyoyo
School of Public Management and Administration

University of Pretoria

ABSTRACT

Effective human resource management and development have the ability 
to promote and sustain an organisation’s performance. In the health sec-
tor as in any other sector, service quality is closely linked to the human 
factor. Emergency Medical Services can provide a quality service only if 
staff members are motivated. But how can workers be motivated so that 
they can perform their duties to the best of their ability? Is there any link 
between motivation and performance? This article intends to assess the 
role of motivation in the implementation of the Performance Management 
and Development System (PMDS) within the Gauteng Emergency Medical 
Services (GEMS). In South Africa, with the advent of the new dispensation 
in 1994, the PMDS was introduced with the aim of promoting an effective 
and efficient monitoring and evaluation of employees’ performance and 
subsequently that of their organisation. The system was designed as a tool 
to recognise and reward excellent performance meanwhile catering for the 
training and development needs of underperforming employees. The article 
uses a mixed methods approach as it relies on a triangulation of quantita-
tive and qualitative methods of data collection and analysis.
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INTRODUCTION

Performance management refers to the wide variety of activities, policies, pro-
cedures, and interventions designed to help employees to improve their perfor-
mance. These programmes begin with performance appraisals but also include 
feedback, goal setting, and training, as well as reward systems. Therefore, per-
formance management systems begin with performance appraisal as a jumping 
off point, and then focus on improving individual performance in a way that is 
consistent with strategic goals and with the ultimate goal of improving an organi-
sation’s performance (Aguinis and Pierce 2008; DeNisi and Murphy 2017:421).

The Department of Public Service and Administration (DPSA) defines the 
PMDS as a system designed to manage and develop public service employees’ 
performance with the intent of accomplishing both individual and institutional ex-
cellence. The DPSA links the PMDS to standards that are specific, measurable, at-
tainable and reasonable thus enabling all public employees to know what exactly 
is expected from them. A PMDS has the ability to promote continuous monitoring 
and evaluation of employees holding them accountable for their individual per-
formance (DPSA 2007a:3, 8, 14). In recent years, there are relentless pressures 
on managers in public services to act on the quality of their services. The idea of 
‘more with less’ has become a slogan, as managers seek to maintain or improve 
the quality of service delivery. This phenomenon is pervasive – an international 
trend from which there is no escape for public service managers.

The single largest pitfall for performance management systems in public ser-
vice organisations is a negative side-effect which undermines the motivation, 
morale and behaviour of human resources. The key resource in many public 
services is their human capital – the staff employed, their expertise, their capac-
ity for problem solving and policy implementation. There are distinct, adverse 
outcomes for the human dimension of performance management (Arnaboldi, 
Lapsley and Steccolini 2015:1, 5). In this article, one supports Holbeche (2003) 
and Buick, Blackman, O’Donnell, O’Flynn and West (2015) when they stress that 
if an individual performance management system is working well, it enhances 
organisational performance, restricts obstructive behaviours and supports desired 
behaviours. Therefore, one can note that the PMDS has the potential capacity to 
motivate employees, influence their behaviour and above all, lead them to attain 
high performance. In order to have a functioning department, there needs to be 
motivated employees that are committed to performing their work and therefore 
assist in meeting strategic goals. For employees to effectively and efficiently do 
their jobs there needs to be good management of performance, as well as devel-
opmental systems put in place. By surveying the literature it was quite clear that 
the PMDS is a tool that integrates all levels of an organisation or a department and 
that there should be a linkage of one’s individual performance to the goals of the 
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department/organisation (Lunenburg 2011:1–3). By having clear goals/objectives 
of a department and putting systems in place to manage the PMDS it becomes 
clear to all (supervisors and employees) what needs to be achieved, by when 
and how. By ensuring good management of the PMDS accountability is promoted 
and service delivery is achieved effectively, efficiently and economically (DPSA 
2007a:10–12).

Employers are faced with the task of motivating employees and creating high 
job satisfaction among their staff. Creating programmes and policies that develop 
job satisfaction and serve to motivate employees takes time and money. When 
the employer understands the benefits of job satisfaction and motivation in the 
workplace, though, the investment in employee-related policies can be justified. 
The purpose of any motivation programme is to motivate the organisation’s em-
ployees to enable them to work effectively. However, motivating employees is not 
an easy thing as what motivates employees differs among people (Cong and Van 
2013:212). O’Riordan (2013:11–12) argues that motivated employees constitute a 
prerequisite for providing effective public services.

The PMDS should be used to motivate and incentivise employees to perform 
to the best of their ability. Within GEMS workers are evaluated using a PMDS 
contract. For instance, a supervisor or manager is expected to sign the contract, 
together with an employee, at the beginning of an appraisal cycle and then carry 
out continuous evaluations quarterly (DPSA 2007a:16). It is important to note that 
most learners at the Training College are also the employees of the GEMS. The 
employees, commonly referred to as learners during training, are evaluated by 
their supervisors/managers while they are attending training. The training period 
is a two-year full-time programme, the supervisors/managers only come to the 
college at the beginning and at the end of the appraisal cycle with the contracts 
already scored. Employees are somehow expected to sign the contracts. This 
modus operandi is a cause of contention as employees’ performance is not 
appraised based on performance agreements and scores do not reflect the real-
ity. This article intends to assess the current practices in order to determine the 
extent to which the implementation of the PMDS affects employees’ motivation 
within GEMS.

METHODOLOGY

The main purpose of this article is to assess the current state of affairs in terms of 
the implementation of the PMDS within GEMS in order to determine the correla-
tion that exists between motivation and performance. The article uses a mixed 
methods approach that relies on a triangulation of a quantitative and a qualitative 
design in the process of meeting its objective. The article is explanatory in nature 
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but it relies on a descriptive means in order to define key terms and concepts 
relating to the subject of discourse before proceeding with data analysis and 
presenting results. It utilises documentary analysis and semi-structured question-
naires for data and information collection:

Documentary analysis: an analysis of official documents (legislation, annual 
reports, speeches, statements, and internet sites) permitted an understanding of 
the context in which the PMDS is implemented.

Semi-structured interviews: GEMS has a total of 1 223 employees working 
in five districts, namely: Sedibeng, Johannesburg, West Rand, Ekurhuleni and 
Tshwane Districts.

The Tshwane District has a total of 325 employees; a sample of 150 was 
drawn and only 80 questionnaires were received back from participants. Tshwane 
District’s staff work from six different stations using a rotational shift system (Shift 
A to shift D) and they are managed by shift supervisors. Here is the breakdown of 
the structure of the Tshwane District: 1 District Manager, 6 Station Managers, 24 
Shift Supervisors, and 294 operational personnel.

THEORETICAL FOUNDATION

Rheinberg (2004:17) defines motivation as the activating orientation of current life 
pursuits towards a positively evaluated goal state. The term motivation has been 
defined variously by different authorities in the study of Psychology, Management 
and allied disciplines. According to Cole and Shastry (2009) motivation is essen-
tially about what drives a person to work in a particular way and with a given 
amount of effort. Buford et al. (1995) add that motivation is a predisposition to 
behave in a purposive manner to achieve specific needs. Obviously, there are 
divergences in these definitions, though some common threads seem to exist. 
What is common to the foregoing definitions, among others, is that something has 
to trigger an employee to perform in an exceptional way. For the purpose of this 
article, motivation is operationally defined as a set of indefinite factors that cause 
a person (an employee) to perform their duties in a particular way.

Armstrong (2009:1) describes performance management as a system con-
sisting of interlocking elements designed to achieve high performance. Within 
that system performance management is carried out through the process of 
planning, goal-setting, monitoring, providing feedback, analysing and assessing 
performance, reviewing, dealing with under-performance and coaching. Bacal 
(2003:viii) suggests that performance management is an ongoing communications 
process, undertaken in partnership between an employee and their immediate 
supervisor, that involves establishing clear expectations and understanding about 
the following: the employee’s essential job functions; how the employee’s job 
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contributes to the goals of the organisation; what it means to do the job well; how 
job performance will be measured; what barriers hinder performance and how 
they can be minimised and eliminated; and how the employee and the supervisor 
will work together to improve the employee’s performance. Based on these two 
definitions of performance management it emerges that the PMDS has a dual pur-
pose, namely: a reward tool and the developmental means. It assists in improving 
individuals’ performance but relies heavily on how well individuals are motivated 
to perform to the best of their ability.

There are two main types of motivation: intrinsic and extrinsic. An intrinsic 
motivation consists of those incentives that reside in the pursuit of an activity; 
whereas an extrinsic motivation is characterised by the incentives of events or 
changes that occur only once an activity has been successfully completed. These 
two types of motivation are supported by numerous theories such as: expectancy 
theories, goal-setting theories, and attribution theories; but most theories of moti-
vation are complementary in nature and their basic foundation is the expectancy 
model. For the sake of this article emphasis is placed on expectancy and goal-set-
ting theories as they directly relate to motivation and performance management.

Expectancy Model

The centrality of human resources is a strategic asset that can affect the value 
creation supporting the idea that an effective human resource management 
promotes organisational performance (De Simone 2014). The importance of this 
issue is supported by current literature considering the creation of value in general 
as a variable dependent on the quality of the human factor (Huselid 1995; Harter, 
Schmidt and Hayes 2002). Human resources are even more emphasised in health 
care organisations, where job satisfaction is increasingly recognised as a critical 
measure of care outcome, especially for its relation with patient satisfaction. In 
this context, where service quality and efficiency are closely linked to the human 
factor, there is the need to introduce tools to assess the motivation of health care 
workers. Health care organisations can provide a quality service only if workers 
perceive they are considered as value resources and they can be in turn atten-
tive to patients’ needs (De Simone 2013). The widest accepted explanation of the 
motivation was given by Victor Vroom (1964) with the theory most commonly 
known as the Expectation-Value theory that tries to merge the various elements 
of previous theories. It combines perception aspects of the equity theory with the 
behavioural aspects of other theories.

Victor Vroom was the first to develop an expectancy theory with direct ap-
plication to work settings, which was later expanded and refined by Porter and 
Lawler (1968) and others (Pinder 1987). The expectancy theory has three key 
elements: expectancy, instrumentality, and valence (Vroom 1964). A person is 
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motivated to the degree that he or she believes that: (a) effort will lead to accept-
able performance (expectancy), (b) performance will be rewarded (instrumental-
ity), and (c) the value of the rewards is highly positive (valence). Expectancy is a 
person’s estimate of the probability that job-related effort will result in a given 
level of performance. Generally, estimates of expectancy by employees lie be-
tween two extremes. Expectancy, ranging from 0 to 1, is based on probabilities. If 
an employee sees no chance that effort will lead to the desired performance level, 
the expectancy is 0. On the other hand, if the employee is completely certain that 
the task will be completed, the expectancy has value 1. Instrumentality is an indi-
vidual’s estimate of the probability that a given level of achieved task performance 
will lead to various work outcomes. As with expectancy, instrumentality ranges 
from 0 to 1. For example, if an employee sees that a good performance rating will 
always result in a promotion increase, the instrumentality has a value 1. If there is 
no perceived relationship between a good performance rating and a promotion, 
the instrumentality is 0. Valence is the strength of an employee’s preference for 
a particular reward. Theoretically, a reward has a valence because it is related to 
an employee’s needs. Valence provides a link to the need theories of motivation 
(Alderfer, Herzberg, Maslow and McClelland). The reward such as promotion, 
peer acceptance, recognition by supervisors, might have more or less value to in-
dividual employees. Unlike expectancy and instrumentality, valence can be either 
positive or negative. If an employee has a strong preference for attaining a reward, 
valence is positive. At the other extreme, valence is negative. And if an employee 
is indifferent to a reward, valence is 0. The total range is from -1 to +1. Vroom 
suggests that motivation, expectancy, instrumentality, and valence are related to 
one another by the equation:

M = E * I * V (Motivation = Expectancy * Instrumentality * Valence).

De Simone (2015:19) notes that Vroom’s expectancy theory provides a process 
of cognitive variables that reflects individual differences in work motivation. In 
this model, employees are rational people whose beliefs, perceptions, and prob-
ability estimates influence their behaviours. From a management perspective, the 
expectancy theory has some important implications for motivating employees in 
the health care setting. It identifies several important things that can be done to 
motivate employees.

Goal-setting model

Locke and Latham (2002) are of the view that motivation and performance are 
higher when individuals set specific goals, when goals are difficult but accepted 



Administratio Publica | Vol 26 No 4 December 2018 179

and when there is feedback on performance. Locke (1984) stresses that setting 
difficult specific goals may lead to significantly higher performance than easy 
goals, no goals or even the setting of an abstract goal such as telling employees to 
do their best. According to Kiruja and Mukur (2013:76–77), the goal theory sug-
gests that the joint setting of objectives, feedback and involvement can improve 
motivation. The goal-setting theory places a particular emphasis on goal-setting 
behaviour and it stipulates that the goals need to be clear, specific and achiev-
able if they are to motivate employees. For instance, Nagyms (2002) notes that 
employees are motivated if they are aware of what needs to be done in achieving 
a specific goal, irrespective of the difficulties they might encounter in doing so. To 
this end, the goal-setting theory lies at the centre of a performance-based motiva-
tion programme which is effectively applied in human resource management in 
the form of a management by objectives (MBO) technique that harbours employ-
ee involvement in goal setting, decision-making and feedback. In this context, 
Werner (2011:123) insists that the starting point of performance management is 
setting goals and measures. These go under numerous names and acronyms, such 
as: KRAs (key result areas); CSFs (critical success factors); KPIs (key performance 
indicators); and KPAs (key performance areas).

Based on the above-mentioned theories, this article argues that there is a cor-
relation between motivation and performance. The next section demonstrates the 
relevance of motivation as an enabler of employees’ performance.

MOTIVATION AS AN ENABLER OF 
EMPLOYEES’ PERFORMANCE

Werner (2011:118) notes that many managers will say: “If only my staff were 
motivated, my problems would be over”. This statement assumes that all that or-
ganisations need in order to improve performance is to have staff committed and 
motivated to do their work. However, employees’ performance does not only rely 
on how well they are committed and motivated; many other factors come into 
play. Table 1 identifies some of the factors that influence individual performance.

Table 1 demonstrates that there are various factors that influence employees’ 
performance. In this article, a focus is on motivation as it is at the nexus of factors 
relating to the individual and the organisation. In this article, it is believed that 
when employees are motivated, it becomes easier for them to flow with the other 
factors. The main question is: “what motivates employees?” Different people 
have different expectations and therefore require to be motivated using a differen-
tiated approach. For some employees motivation is intrinsic; for others motivation 
depends on extrinsic values. In this context, one supports Werner (2011:85) when 
she insists that theories of motivation fall into two basic groups: content theories 
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and process theories. Content theories of motivation focus on what motivates an 
individual. What factors produce, direct and sustain behaviour? They are typically 
concerned with determining the specific needs that motivate people. Both ap-
proaches to understanding motivation are important for managers.

In South Africa, as stressed by Sangweni (2007:4), the PMDS is a Human 
Resource Management (HRM) process used to evaluate and improve employees’ 
performance against clearly defined objectives that are linked to organisational 
strategies. The PMDS is used to communicate goals of an organisation, provide 
rewards to motivate employees and hold employees accountable for their actions. 
Further, Sangweni (2007:4) identifies a five step process that can be used by de-
partments in achieving desired outcomes:

 ● Decide on the main objectives to be achieved,
 ● Design performance measures under each objective,
 ● Assign responsibility to a specific person for each objective and ensure there 

are adequate resources allocated,
 ● Measure performance and give feedback, and
 ● Review the performance making adjustments where required.

Without efficient and effective performance management and strategic goals, 
high quality services to the public cannot be delivered. For instance, performance 
management is not only about what people achieve, but how they achieve it. It 
is therefore imperative that performance management examines how results are 
attained to provide information necessary to consider what needs to be done to 
improve the results (Armstrong 2006:5–7). The objective of performance man-
agement is to accomplish the set vision and mission (goals) of the organisation, 
thus meaning individuals’ performance should be based on the vision and mission 
of the organisation, this allows for individuals to accomplish their tasks leading to 

Table 1: Factors influencing individual performance

Relating to the individual Relating to the organisation

Commitment to the organisation
Selection
Personality
Attitude
Skills
Ability
Knowledge
Being there (not being absent)
Motivation
Energy level

Leadership
Structure of working units
Systems and procedures
Enabling support
Empowerment
Opportunity to perform
Job design
Rewards (pay and benefits, etc.)

Source: (Werner 2011:118)
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actualisation of the bigger goal defined by the vision and mission, therefore no 
individuals can be classified as performers if their personal vision and mission 
are not accomplished (Heathfield 2016:1–2). However, set performance standards 
and objectives should abide by the following principles. They must be: specific, 
measurable, attainable, and reasonable and have a timeframe. Therefore, it is 
critical for team members to be fully involved in the process of setting objectives 
(Ngima and Kyongo 2013:235).

If properly implemented, performance management should be able to promote 
accountability; clarify roles and responsibilities, performance expectations and 
address developmental needs. Performance management is strategic and it should 
create an environment that can align individual goals to the organisational ones. 
For this to work there is a need for employees’ support. Armstrong (2009:10–25) 
suggests the following in order for performance management to work:

 ● PMDS should be a continuous process that is simple, not over-elaborated or 
bureaucratic.

 ● PMDS should be owned and driven by line management, not HR and there 
should be enthusiastic support from top management.

 ● PMDS will only work with the willing and effective contribution of line manag-
ers, procedures need to be simple, well communicated and consultation and 
training should be provided.

 ● PMDS should be about developing people in order to improve their perfor-
mance and not about generating ratings to inform remuneration decisions.

 ● PMDS should involve a continuing dialogue between employees and their su-
pervisors and should be based on achievement of goals, performance analysis, 
constructive feedback that leads to performance improvement and personal 
development plans (Armstrong 2009:10–25).

To this end, one can note that performance management is a means of getting 
better results from an organisation, teams and individuals through an understand-
ing and effective management of performance in line with the agreed objectives. 
In one study conducted by the DPSA in conjunction with the Public Service 
Commission (PSC), it was established that supervision and management are at the 
root of dissatisfaction, poor communication, incompetence and unfairness. The 
next section examines the implementation of the PMDS within GEMS.

THE IMPLEMENTATION OF PMDS WITHIN THE 
GAUTENG EMERGENCY MEDICAL SERVICES

According to the Constitution of the Republic of South Africa of 1996 (Act of 1996), 
the success of the public service in delivering its goals depends primarily on the 
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efficiency and effectiveness of employees in carrying out their duties. Effective 
performance management can improve the performance of public organisations. 
Performance management constitutes an integral part of an effective HRM and 
development strategy. It is an ongoing process in which employees and man-
agers/supervisors together strive to improve the achievement of an institution’s 
wider objectives. Performance management is underpinned by the following 
principles: results orientation, training and development, rewarding good per-
formance, managing poor performance; and openness, fairness and objectivity 
(South Africa 1996:42–43). The DPSA (1997:9) highlights the importance of per-
formance management in government as it states that the success of the public 
service in delivering its operational and developmental goals depends primarily 
on the efficiency and effectiveness with which employees carry out their duties. 
Further, the DPSA (2007b:36) stresses that in order to improve performance man-
agement in the public service, one should focus on compliance and improve the 
way in which PMDS is applied. Therefore, it is essential that HR policies must be 
present, clearly defined and understood by all in every organisation. The absence 
of HR policies might encourage unfair and inconsistent labour practice and con-
sequently, enhance discrimination and favouritism (Ngima and Kyongo 2013:235).

Emergency Medical Services (EMS) constitutes a vital component of the Health 
care Delivery Systems, often referred to as ambulance services. EMS forms part of 
and is classified as an ‘essential service’ (Department of Labour 1997:1). EMS is the 
first point of contact and entry into health care systems by patients. The key function 
of the EMS in the health care sector is to provide out-of-hospital acute medical care 
and/or treatment to people with critical health situations that need urgent medical 
care and eventual transportation to facilities where definitive care will be provided, 
that is, hospitals (Garrison et al. 1997:84). EMS entails a complex organisation of 
people, equipment, and facilities that are there to respond to the emergency needs 
of the public and often work out of ambulance vehicles for delivery of Emergency 
Medical Care (EMC). The purpose of the EMS is to stabilise patients who are ex-
periencing life-threatening medical emergencies, injuries, or illnesses. Hence, the 
difference between the EMS and other health care delivery systems (primary health 
care and preventative medicine) is that EMS focuses on the provision of instant 
or critical medical interventions that entails two main components, namely: the 
medical decision-making and the activities essential to avert unnecessary death or 
disability due to time-critical health challenges or complications, regardless of the 
patient’s age, gender, location or condition, with the intent of preserving life (Razzak 
and Kellermann 2002:900–901). The vision of the Department of Health is to have 
an accessible, caring and high-quality health care system. Its mission is to improve 
health status through the prevention of illnesses and the promotion of healthy life-
styles and to consistently improve the health care delivery system by focusing on 
access, equity, efficiency, quality and sustainability (Department of Health 2010:1).
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Schedule 4 of the Constitution of the Republic of South Africa of 1996, and the 
National Health Act 61 of 2003; state that the National Department of Health, 
across all nine provinces of South Africa, is the competent authority that has been 
entrusted with the provision of Health Care Services to the public. EMS forms 
part of the system and it is mandated to provide emergency services across all the 
provinces. For the EMS to achieve its mandate there is a need for the establishment 
of a service delivery model that defines and conforms to a province’s Department 
of Health’s mandate; that is, linking EMS operations with a Departmental strat-
egy within a specific province. One of the main objectives of an effective EMS 
is to provide emergency medical care to all who need it (Kobusingye et al. 
2006:1261). The pre-hospital EMS within GEMS include: Ambulance Services, 
Inter-hospital Transfer services, Planned Patient Transport services, focused opera-
tions for Special Events and Disasters, Emergency Communications Services and 
Air Ambulance Services.

GEMS staff members are mandated to provide quick, effective and efficient 
EMC to the public and the level of care rendered differs according to the level 
of qualification and scope of practice. GEMS are usually summoned by the 
public, businesses or other emergency services such as the police, through an 
Emergency Communication Centre (ECC) emergency number to deliver effective 
services (Stein, Wallis and Adetunji 2015:27). There are numerous policies that 
regulate EMS. For example, the District Health Management Information System 
(DHMIS) policy specifically regulates EMS performance and it consists of a set of 
performance indicators or targets that EMS performance is measured against. All 
EMS employees, particularly those in Gauteng, are required to strive to meet the 
set targets/indicators. The indicators or targets include, but are not limited to the 
following:

 ● EMS Priority one (1) – Severely Critically ill or injured patients for an urban 
response under 15 minutes rate,

 ● EMS Priority one (1) – Severely Critically ill or injured patients for a rural re-
sponse under 40 minutes rate,

 ● EMS Priority one (1) – Severely Critically ill or injured patients response under 
60 minutes rate,

 ● EMS Obstetric client transport rate,
 ● EMS operational ambulance coverage, and
 ● EMS inter-facility transfer (Department of Health 2011:20).

In sum, GEMS’ employees play an important role in ensuring that the DoH’s 
goals are achieved, hence their performance is measured against the above-
mentioned targets linking the PMDS contracts to the DHMIS performance indica-
tors. Buytendijk, Geishecker and Wood (2005:2) came up with the concept of 
Corporate Performance Management which they describe as all of the processes, 
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methodologies, metrics and systems needed to measure and manage the per-
formance of an organisation. In this context, linking employees’ contracts to the 
DHMIS facilitates overall performance assessment and evaluation of GEMS as a 
whole and ensures that a corporate performance management is realised. GEMS 
currently uses three different contracts for PMDS as stipulated in the Department 
of Public Service Administration and can be highlighted as follows:

 ● Practitioner/Official:
 ● Salary level 1- 6
 ● Evaluates the low end qualification on the salary range
 ● Mostly Basic Life Support and Intermediate Life Support Practitioners

 ● Team Leader/Specialist:
 ● Salary level 7–10
 ● Evaluates Shift Supervisors, Station Managers, District Managers and Advanced 

Life Support
 ● Manager/Professional:

 ● Salary level 11 – 12
 ● Evaluates Operational Managers and the Director

All contracts from salary level 1 to salary level 12 are divided into three perfor-
mance review sections: Section 1 is the generic performance dimensions sec-
tion and is the same throughout all salary levels. Section 2 is the specific output 
section and is specific to an individual employee and could include projects. 
Section 3 is the performance development section that consists of an individual 
employees’ development plan and should be completed after the employee and 
supervisor/manager have agreed on desired areas of improvement and develop-
ment. After completion of section 3 a plan is put in place based on the develop-
mental objectives and corresponding development activities such as on-the-job 
training, formal training or tertiary education.

Measurements and time frames for completion should be put in place in order 
to monitor progress of that individual employee.

GEMS’ performance is mainly measured through response times to the 
various cases ambulances get dispatched to (Gauteng Department of Health 
2016:87–88). Response time is the time taken to respond to a user’s request. 
Within EMS, response time is calculated from the moment the first emergency 
unit (ambulance or primary response vehicle) receives the dispatch information 
from the ECC, to the moment they reach the incident scene (the patient/ad-
dress). A common theory that exists within all EMS is that a faster response time 
is associated with a better patient outcome. This translates to the goal of a re-
sponse time target based on severity of the case and the geographical arrange-
ment of the area of the incident scene (Blanchard et al. 2012:142). As stressed 
previously, GEMS’ performance is regulated by the DHMIS policy and consists 
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of a set of performance indicators or targets that EMS performance is measured 
against. From the review of Gauteng Department of Health Annual Reports of 
the past five years, it can be deduced that GEMS has been underperforming in 
most of the indicators; most notably in the EMS priority 1 urban response less 
than 15 minutes rate (GDoH 2011–2016). A five year review of GEMS’ perfor-
mance from 2010 to 2015 is presented in Table 2.

Table 2. 2010–2015 Performance of GEMS

Key Performance 
Indicators

2010/11 2011/12 2012/13 2013/14 2014/15
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EMS operational 
ambulance coverage 
(ambulance/10000
of population)

0,018 0.023 0.04 0.02 0.05 0.023 0.06 2.3 0.06 2.28

EMS P1 urban 
response under 
15 minutes rate

57% 50.4% 65% 33% 70% 52% 70% 76.7% 65% 78.7%

EMS P1 response 
under 60 minutes rate 75% 86.5% 80% 93% 85% 77% 85% 97.1% 85% 96.4%

P1 calls with a 
response time of <40 
minutes in rural areas

100% 84.1% 100% 100% 100% 95% 100% 84.5% 100% 84.5%

Patients transported * * * * * * * * 28.7% 28.7%

All the variables indicated by # are the indicators that were later discontinued/needed to assess performance 
and all variables indicated by * were later added as areas to assess performance

Source: (Gauteng Department of Health Annual Reports 2010 to 2016)

Table 2 makes it is clear that GEMS has been underperforming in most areas. 
Underperformance/poor performance can be caused by failure to execute du-
ties/tasks of the position or failure to execute such duties according to the set 
standards, non-compliance with set workplace policies and legislative frame-
work, negative and disruptive behaviour in the workplace, and unacceptable 
workplace behaviour (Fair Work Ombudsman 2013:1–3). Response times can 
be affected by numerous reasons ranging from non-availability of resources to 
dispatch to the scenes, unfavourable road and weather conditions limiting driv-
ing ability of emergency vehicles, crews’ intentional delays, that is, no sense of 
urgency, ECC crews delaying dispatching of units to scene. Most of the causes 
that hamper performance are dependent on employees, thus it is logical to 
base individual performance against these targets, and if an individual attains 
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these objectives the directorate by default will achieve its objective. It is there-
fore important that the PMDS of employees be linked to GEMS’ Directorate’s 
objectives.

An employee needs to execute their daily duties diligently to fulfill the vision 
of the Gauteng Department of Health which is: health for a better life. The GEMS 
has PMDS that are in place to assess its employees on the accomplishment of the 
strategic goals of the department in order to meet service delivery. Performance 
management in the GEMS is not intended to be an annual event but an ongo-
ing process that intends to ensure that there is a common understanding on the 
PMDS, there is improvement of EMS personnel and their competencies as well as 
to recognise and reward good performance.

According to the Annual Report 2017–18 of the Gauteng Department of Health 
(2018:45), the purpose of the EMS is to ensure rapid and effective EMC and trans-
port as well as efficient planned patient transport, in accordance with provincial 
norms and standards. The report demonstrates that EMS within the Gauteng 
Department of Health attained significant achievements during the financial year 
2017/2018. For instance, response times have improved with the opening of EMS 
satellite stations close to caller locations. This has shown positive gains on P1 
response times in the various areas. Operations have opened new EMS satellite 
stations in the north of Gauteng, Mamelodi, Laudium and Soshanguve Block JJ. 
This has increased the number of EMS stations from 34 to 37. Public information, 
education and awareness campaigns, through the Department’s social media sites 
(Facebook, Instagram and Twitter) have resulted in a large number of followers 
and hits. GEMS has invested in high value assets and specialised equipment, in-
cluding low-birth ventilators and 12 lead electrocardiograms (ECGs), to improve 
patient treatment and outcomes by moving critically ill patients from District and 
Regional hospitals to academic and specialised hospitals.

THE ROLE OF PMDS IN MOTIVATING GEMS EMPLOYEES

Ngima and Kyongo (2013:235) stress that performance development contributes 
to continuous improvement in public service and supervisors/managers have at 
their disposal management tools by which they can stimulate efforts of employees 
therefore providing an environment that is conducive for effective performance. 
According to Armstrong (2006:63–64), performance management is concerned 
with creating a culture in which organisational and individual learning and devel-
opment is a continuous process. It provides means for the integration of learning 
and work so that everyone learns from the successes and challenges inherent in 
their day-to-day activities. Therefore, performance management or contribution-
related pay is an important part of the reward system.
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An ideal performance management system should consist of a job descrip-
tion, performance expectations, continuous appraisal, disciplinary policies and a 
reward system that will ensure good performance. Having a good performance 
management system will ensure that adequate support is provided for a cre-
ative and productive workforce. The following characteristics of performance 
management systems were therefore identified by Bedford and Malmi (2009:5) 
and are needed to ensure an effective and efficient overall performance of an 
organisation:

 ● Formalised strategic planning processes outlining quantitatively measured 
goals and detailed plans of action.

 ● Strategy that is implemented and controlled through a combination of budgets 
and performance measurement systems must be in place as follows:

 ● Budgets primarily as a system to monitor and evaluate deviances from tar-
gets, while performance management systems are used more to encourage 
information sharing, debate and direct attention towards new opportunities.

 ● Measurement systems that incorporate a range of dimensions and measures 
for subordinate evaluation, particularly ‘leading’ measures that provide an 
indication of future financial performance.

 ● Greater emphasis on performance-contingent compensation.
 ● Use of structural mechanisms, such as task forces, project committees and 

cross-functional teams that cut across traditional hierarchical relationships en-
couraging information sharing.

 ● Use of policies and procedures limiting the scope of subordinate behaviours 
non-invasively, such as codes of conduct, and pre-action reviews that subject 
subordinate activities to review prior to implementation but provide significant 
autonomy once approved.

 ● Emphasis on human resource procedures and development of shared organi-
sational values, providing a foundation for decision-making.

 ● Organisations that emphasise efficiency as a strategic priority used perfor-
mance measurement systems as a means of accountability and evaluation, 
emphasising bonus compensation determined objectively on the basis of 
short-term targets.

 ● Organisations that emphasise innovation used budgets and performance mea-
surement systems to evaluate past actions and to develop new strategic direc-
tions. To give subordinates significant operational autonomy and structure the 
firms encouraged information sharing between departments.

 ● Organisations attempting to balance innovation and efficiency have highly for-
malised strategic planning processes and encouraged subordinate participation 
and used both budgets and performance management systems intensively.

 ● High performing firms, irrespective of strategic priority, benefited from a focus 
on human capital and organisational values.
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According to Armstrong (2006:6), there are processes that exist for establishing 
shared understanding about what is to be achieved in order to manage and develop 
people both in the long- and short-term. Because performance evaluation is a con-
tinuous process throughout the year; monitoring outcomes against set objectives is 
important and is needed to ensure corrective action is taken when necessary and 
employees should be encouraged to monitor and manage their own performance 
where supervisors continuously give feedback, support and guidance. Performance 
evaluation is important and enables supervisors to ensure that set objectives are 
reached and assessed, feedback is provided continuously and effective communi-
cation is carried out efficiently. Further, Ngima and Kyongo (2013:235) argue that 
performance feedback is motivational and is an external stimulus to mental action 
and managers should therefore provide continuous feedback to encourage and 
support employees; however, most managers forget that both positive and negative 
feedback should be used to achieve required results.

DATA ANALYSIS AND FINDINGS

As it was alluded to earlier, the sample for this study consisted of 150 and only 
80 questionnaires were received back. A brief analysis of data collected and an 
outline of findings are presented below. The findings are based on the following 
three questions:

Question 1: What is the current practice of PMDS in the GEMS?

The evaluation of the current practice of the PMDS in GEMS revealed the following:

Organisational knowledge and understanding of PMDS
The findings on the knowledge and understanding of PMDS reveal that the ma-
jority of respondents (42%) described the PMDS as a measurement against set 
objectives, thus indicating that employees are generally familiar with the PMDS 
concept. Contrary to this finding there are respondents who defined PMDS as a 
tool that was used by managers to control employees, or a tool used by manag-
ers to withhold bonuses. This misapprehension of the PMDS by this group could 
have a negative impact on the entire organisation, as the group can feel despon-
dent, negative and demotivated. Despite this group only representing 23% of the 
respondents in the Tshwane District, it still raises concerns as they could influence 
the other employees within GEMS as a whole. Englert (2014:517) discusses emo-
tional contagion resulting in people or a group of people building relationships 
due to sharing of emotions, and how this emotional contagion can be influential 
and further, the author warns that negative and demotivated people could have 
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a negative effect within the entire organisation; thus an organisation needs to 
promptly solve the misapprehension through proper communication to avoid and 
eliminate any ambiguity.

Implementation and understanding of PMDS by supervisors/managers
The analysis revealed that supervisors/managers do not have the skills and knowl-
edge on conducting and implementing the PMDS and the employees have no 
confidence in their management skills as they believe that they are non-objective 
and biased during performance reviews. Supervisors/managers are also found to 
be lacking in their skills on continuously assessing and providing counselling to 
employees on poor performance, therefore resulting in an EMS that is functioning 
ineffectively due to poor performance. This finding indicates that employees are 
not guided on their tasks and what is expected of them and this has led to demor-
alised and demotivated employees that have no confidence in the employer.

The need/value of PMDS in GEMS
The researcher found that even though 82% of the respondents indicated that 
there is a need for the PMDS within the work environment, 70% of the respon-
dents were not happy with the current PMDS, and only 30% were happy with 
the system. The contributing factors to the unhappiness towards the PMDS 
include but are not limited to the poor communication between supervisors/
managers and employees regarding their performance, lack of training and de-
velopment opportunities and the PMDS not clearly stipulating consequences for 
underperformance.

Communication on PMDS
Although the majority of the employees indicated that the PMDS policy has been 
widely communicated, there are still 43% of employees that indicated they are 
either not sure or indicated that the PMDS policy has not been widely communi-
cated and that there is no need for the PMDS as managers mostly use it as a tool 
to punish/control and intimidate personnel.

Question 2: Does PMDS provide motivation to employees?

Kressler (2003:42) states that motivation is a combination of various elements 
including the needs that tend to influence performance and action. Workplace 
needs that could keep employees motivated include appreciation, recognition 
and incentives. PMDS can be one way of providing incentives and a form of 
recognition of high performance and these incentives are usually in the form of 
monetary value. It, however, remains a contentious issue as to whether or not 
these monetary incentives are associated with motivation, but it can be deduced 
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that the opposite holds true, that is, lack of a monetary incentive for better perfor-
mance can be demotivating.

Promotion of growth on work performance
Overall the PMDS was found to be a tool that promotes growth in work perfor-
mance. Even though this finding is suggestive that PMDS can be perceived as a 
motivator, there was an area of concern that could potentially have a demotivat-
ing effect on the employees; based on the 54% of respondents that did not think 
that the PMDS recognises above average performance.

Rewards
The analysis revealed that the majority of respondents indicated that performance 
bonuses are received in the form of monetary incentives and are enough to en-
courage good performance; however, they also indicated that they do not feel that 
they have personally received enough reward and that they were not encouraged 
to create ideas or solutions during the performance review. Despite rewards hav-
ing the potential to motivate employees within GEMS the results suggest that there 
is lack of enthusiasm towards the PMDS, its intentions and work performance. 
Notwithstanding this finding, it is important to note that humans are competitive 
in nature and tend to compare. In the workplace, even underperforming employ-
ees will compare their average performance to the performance of high perform-
ers, and the average performers will still most likely be of the opinion that they are 
high performers and thus they should be rewarded. Taking this predisposition into 
consideration, there is likelihood that employees can/will be disgruntled with their 
rewards and observe themselves as unfairly undercompensated, unappreciated 
and unrecognised by the employer.

Katcher (2006) rightfully insists that unhappy employees should be treated as a 
serious concern to the organisation, especially taking into consideration that only 
a few employees will in fact come out and tell their supervisors/managers that 
they are not happy, he cautions that such employees tend to demonstrate behav-
iours that are hostile/destructive towards other employees and could potentially 
be harmful to the organisation, and that such employees tend to keep good ideas 
and suggestions that could be beneficial to the organisation to themselves and 
deliberately tend to do as little work as possible.

Question 3:  What challenges are encountered in 
the implementation of PMDS?

The analysis of data revealed that GEMS faces a number of challenges concerning 
how the PMDS is implemented. Respondents highlighted the following challenges:

 ● Being threatened by supervisors/managers,
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 ● Junior staff cannot provide inputs or have opinions on the PMDS,
 ● Scored by a supervisor/manager who is less qualified than the employee,
 ● There is no adequate communication and employees are never informed or 

encouraged to improve,
 ● No follow-ups on progress by supervisors/managers,
 ● Objectives do not work as they cannot be met,
 ● The PMDS is used as a tool for revenge/to punish employees,
 ● There are no consequences for employees who underperform,
 ● Employees on incapacity leave do not qualify,
 ● No workshops/training for employees if you get low scores,
 ● Review time is not enough,
 ● Favouritism/nepotism/victimisation,
 ● Rated according to the statistics of the station,
 ● Not done well/ not fair,
 ● Scored using a pencil/requested to sign without a score,
 ● The PMDS not in line with development needs,
 ● Indicates no opportunity for learning,
 ● Supervisors/managers don’t score employees according to performance,
 ● Conflicts between supervisors/managers,
 ● An employee on maternity leave does not qualify,
 ● Scored without having any discussions,
 ● Strained relationships with non-performers,
 ● Employees not willing to sign,
 ● Employees only think the PMDS is about money and not development,
 ● Lack of communication, training and development, and
 ● Lack of knowledge about PMDS by the supervisors.

The above-mentioned challenges are indicative that there is a problem within 
the GEMS in terms of the management and implementation of PMDS. However, 
the general basics of implementation, although ineffectively done, are already 
in place, that is, 59% of respondents do understand the contents of the PMDS, 
communication of the PMDS policy to employees has been done, Managers/
Supervisors have some knowledge and understanding of the PMDS, the con-
tracting is done at the beginning of every financial year, and reviews are done 
every quarter.

CONCLUSION

Based on data analysis it has been found that the majority of the employees 
within GEMS are demotivated because of the manner in which the PMDS is 
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implemented. Despite the fact that the PMDS is fully implemented there is, 
however, a gap between what has been described in the theoretical framework 
and the current practices. The areas that require attention include among other 
things: communication between supervisors and subordinates, training and 
development, appropriate induction, capacitation of supervisors on the imple-
mentation of PMDS, and finally, the review of the current incentive and reward 
system. In order to address most of these issues, there is a need to set clear 
and achievable objectives that are aligned with expected operational func-
tions. To activate this, particularly in the context of GEMS, supervisors should 
try to engage employees from the belief that good performance will result in 
valued rewards. They should measure job performance accurately and directly 
link the specific performance they desire to the rewards desired by employees. 
Moreover, supervisors should try to link the expected value of rewards with 
the desired performance. As a result, they will be able to individualise rewards 
and motivate employees according to their individual expectations for high 
performance. Beyond rewards, supervisors should also be prepared to coach 
employees who record poor performance.

NOTE

* This article is partly based on the mini-dissertation of Ms Zintle Kubheka who graduated with a 
Master in Public Administration at University of Pretoria under the supervision of Dr M Tshiyoyo. 
The mini-dissertation is entitled, The Implementation of the Performance Management and 
Development System (PMDS) in the Gauteng Emergency Medical Services (GEMS).
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ABSTRACT

The traditional performance, performance management and perfor-
mance measurement discourses give an indication of the value of the 
relationship of these concepts with monitoring and evaluation (M&E) in 
public administration. M&E is widely accepted as a key management-
for-efficiency and accountability tool. The shift from performance 
management to performance governance adds to already identified and 
accepted M&E needs. M&E facilitates better management of a complex 
public service environment that aims at unfolding institutionalisation 
of M&E as a systematic, well-conceptualised phenomenon. The article 
investigated the following research objectives: to conceptualise and 
contextualise performance-related concepts such as M&E, performance 
management and performance measurement; to determine the interrela-
tionship of these phenomena; to discuss the similarities and differences 
of key aspects related to these phenomena; to contextualise the key 
features in terms of the institutionalisation of M&E; to establish factors 
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INTRODUCTION

Public administration academics and practitioners have used various forms 
of jargon to refer to performance. This article conceptualises and contextu-
alises the variables influencing the conceptual and contextual understanding 
of performance-related concepts such as M&E, performance management 
and performance measurement and their relationship. The article presents 
similarities and differences of key aspects related to these phenomena. The in-
stitutionalisation of M&E also has its own key features that are presented and 
analysed in this article. Just like other public management systems, successful 
institutionalisation of M&E is dependent on factors internal and external to 
a particular institution. The article, therefore, presents prerequisites for the 
successful institutionalisation of M&E, along with some best practices of the 
process. The relationship among these phenomena is not an area which is 
well documented. These performance-related concepts are presented to guide 
an understanding towards their linkage, if any, with the institutionalisation of 
M&E in public service institutions.

The methodology entails a desktop analysis of literature to conceptualise 
the area of investigation. The data collection sources for the desktop analy-
sis entails global authoritative books, articles, regulatory, policy and strategy 
documents. The information generated will be scrutinised through a process 
of intellectual analysis, classification, integration, reflection, comparison and 
synthesis during which meanings will be attributed to the data (Auriacombe 
2016). A qualitative description of the findings will focus on the themes that 
emerged from the research and the manner in which it was conceptualised. 
The methodological approach included specific dimensions of unobtrusive 
research techniques. In general, unobtrusive research techniques study social 
behaviour to eliminate bias and promote conceptual and contextual analysis 
(Auriacombe 2016).

contributing to or deterring institutionalisation of M&E; to establish the 
relationship between the level of institutionalisation of M&E and perfor-
mance management.

The methodological approach entails a desktop analysis by way of a 
literature study. A qualitative description of the findings will focus on the 
themes that emerged from the research and the manner in which it was 
conceptualised. The information obtained will be used to compare the con-
nections and variations between the themes.



Administratio Publica | Vol 26 No 4 December 2018198

CONCEPTUALISING AND CONTEXTUALISING 
PERFORMANCE-RELATED CONCEPTS

In the academic and professional world as well as in governments, performance- 
related concepts such as performance measurement, performance management, 
or M&E have been used interchangeably. Conceptually, these expressions do not 
mean the same in terms of what they cover or their scope when they are applied 
in institutions.

Performance in the public service

Performance is a seductive word, a buzzword in current times, with comparable 
terms such as “accomplishment”, “achievement”, “realisation” or “fulfilment”. The 
economic and public management literature defines it as the objective effect of 
public actions (Schiavo-Campo & McFerson in Kimaro 2017) or public values 
(Van Dooren & Thijs 2010:16). The public values referred to here by Van Dooren 
and Thijs include keeping government lean and purposive; fair and honest; robust 
and resilient. De Lancer Julnes (2009:26) looks at performance as a multidimen-
sional concept, which includes efficiency, effectiveness, quality, equity, fiscal 
stability, and conformance with government policy and standards.

Mackay (2007:141) remarks that performance must be approached in the con-
text of what was planned to happen, that is, an institution or individual working 
in accordance to specific criteria, standards and guidelines stated beforehand. 
It is important to note that the definition and conceptualisation of this concept 
differ depending on sector (public or private), culture, type of government, and 
so on. In the private sector, performance may mean profit-making, while in the 
public sector, maximisation of profit is not all that is termed required results. 
The quest for performance by governments is attributed to various factors, rang-
ing from budgets allocated, situations on the ground, and regime promises to 
pressurise in order to deliver quality services. Other factors are subjected to 
pressure to perform, from international institutions to developing countries, or 
unwillingness to pay taxes in the OECD countries (Rugumyamheto 2004:437; 
Curristine 2005:128). These factors contributed to many countries joining 
the public service reforms bandwagon and working towards service delivery 
improvements.

Schiavo-Campo and McFerson (in Kimaro 2017) argue that administrative cul-
ture is critical in shaping and analysing performance in the public service. The 
authors present categories of performance against types of administrative culture 
as follows:

 ● Sticking to the letter of the rules in a system where compliance with rules is the 
dominant goal;
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 ● Accounting for every cent of the public funds in a system where fastidiousness 
is the ultimate virtue;

 ● Obeying superiors without questioning in a strictly hierarchical system;
 ● Competing vigorously for individual influence and resources in a system where 

such competition is viewed positively; and
 ● Cooperating harmoniously for group cohesion in a system where conflict is 

discouraged.

The relativity and culture-specific performance analysis dimension presented 
above by Schiavo-Campo and McFerson (in Kimaro 2017) introduces an argu-
ment as to whether the public service or any particular public service institu-
tion can have, and uphold, one type of performance and performance values. 
This argument brings an important dimension into the analysis of performance 
management, that is, a possibility of development of comprehensive harmonised 
performance values across the public service of a particular country. The cultural 
aspects presented by Schiavo-Campo and McFerson (in Kimaro 2017) are estab-
lished over time, influenced by internal or external environments, although not 
necessarily documented as policy frameworks or guidelines. The typology part of 
performance, ideal total number for a given public service institution, dynamics 
of having more than one type, and how this affects the public operations, is an 
important area for the public administrators, management schools and practition-
ers to ponder.

The performance ‘trio’

The performance trio referred to in this section involves performance measure-
ment, performance management, and M&E. Performance management and 
M&E have been defined earlier. It is therefore not the intention to describe them 
again, but rather to offer a clear distinction between performance measurement, 
performance management, and M&E in order to understand analysis dimensions. 
Performance measurement has in some cases been used interchangeably with 
‘performance management’ or combined ‘performance measurement and man-
agement’. Performance measurement has also been equated to ‘evaluation’ (Van 
Dooren & Thijs 2010:10) or to M&E.

The concepts of performance measurement, performance management and 
M&E acquired more emphasis in public administration practices with the onset 
of government’s performance agenda through New Public Management (NPM) in 
the 1980s and 1990s. The government’s managers now more than ever needed 
adequate information as evidence to respond to current demands for achieving 
and showing results. However, this did not mean that performance measure-
ment had never existed previously. According to Bovaird and Loffler (2009:152), 
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organised performance measurement in the United States of America can be 
traced back to the 1940s, with the first Hoover Commission. The Commission 
aimed at shifting the attention of the budget from inputs towards functions, activ-
ity costs, and accomplishments. The existence of governments comes with the 
provision of public goods to citizens; therefore, some degree of performance is 
expected in executing its mandate. The demand and requirement for performance 
has existed since time immemorial, that is, it is as old as public administration it-
self (Pollitt & Bouckaert 2011:106), with changes in the factors leading to demand 
for performance or the type of performance demanded from governments. Before 
going further on distinctions, it is sensible to expound on a few examples of this 
overlapping of the above-mentioned concepts.

Table 1: Similarities among three key performance concepts

Item Performance 
measurement M&E Performance 

management

Planning Involves institutional 
planning 

Uses institutional 
plans or frameworks

Involves institutional 
planning

Indicators
Involves the use 
of different levels 
of indicators

Uses/makes reference 
to different levels 
of indicators

Involves the use 
of different levels 
of indicators

Performance 
information

Produces performance 
information

Produces performance 
information

Produces and 
uses performance 
information

Reporting Involves reporting Produces reports Involves reporting

Budgeting Informs budgeting 
processes

Produce inputs 
to inform budget 
processes

Informs budgeting 
processes

Levels of 
measurement

Measures from 
inputs, activities, 
outputs, outcomes

Provides mechanisms 
to measure inputs, 
activities, outputs, 
outcomes and impact

Measures from 
inputs, activities, 
outputs, outcomes

Incentive/ 
sanction 
system

Does not carry 
but contributes 
to the incentive/
sanction system

Produces inputs to 
inform incentive/
sanction processes

Carries the 
incentive/sanction 
system attached 
to performance

Source:  (Author’s own construction as influenced by Van Dooren & Thijs 2010:54–71; Bovaird & Loffler 
2009:153–157; De Lancer Julnes 2009:7–9).
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Table 1 indicates similarities in the areas for analysis and emphasis given by the 
three performance concepts. Literature suggests that all three concepts contribute 
to development or make reference to institutional strategic plans. They also con-
tribute to and refer to all types of indicators, which are input, output, intermediate 
outcome, outcome and impact indicators. The intermingling of these concepts 
goes further, to the benefits attached to the trio, as presented by various authors 
such as Schiavo-Campo and McFerson (in Kimaro 2017), De Lancer Julnes 
(2009:15), and Van Dooren and Thijs (2010:97–98). The trio brings benefits of 
enforcing accountability; promoting institutional learning; facilitating budget 
processes; individual performance appraisal; control of behaviour; celebrating 
accomplishments; and motivating internal and external stakeholders to participate 
in contributing to institutional performance, just to mention a few.

Distinctions among the performance-related concepts

The concepts of performance measurement, performance management and M&E 
are performance-related although they do not all mean the same. The main dis-
tinction between performance measurement and performance management is on 
the range of what the two cover; where the former ends at reporting on perfor-
mance, while the latter continues to use performance information. Performance 
management entails setting performance objectives and targets; managing the 
movement towards those targets; actually measuring and reporting performance; 
and feeding performance information into decisions about funding, designing, op-
erating, and rewarding or reprimanding (OECD 1995, cited in Curristine 2005:131; 
Fryer, Anthony & Ogden 2009:481).

Boyne, in Walker, Boyne and Brewer et al. (2010:209) divides performance 
management into three distinct elements linked to each other conceptually and 
practically: selecting indicators, setting targets, and taking action to influence 
scores on the indicators and the extent of target achievement. He further states 
that the first element of performance management is performance measurement, 
and the use of indicators in institutional decisions is the “use of performance infor-
mation” that converts performance measurement into performance management 
(emphasis added). According to Van Dooren and Thijs (2010:76) and Schiavo-
Campo and McFerson (in Kimaro 2017), measuring performance is necessary but 
not sufficient to manage performance, where in order to manage, performance 
information becomes central to the management processes, enforcing account-
ability and improving future performance.

Performance measurement becomes valuable and justified only when fol-
lowed by management action. Therefore, Bovaird and Loffler (2009:156) agree 
with Boyne above that performance management is “acting upon performance 
information”. In an institution, performance measurement needs to be carried out 
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at sub-system levels and not at system level, according to Halachmi (2011:25), as 
is the case with performance management. Sub-system performance measure-
ment can be controlled, unlike in systems. Bouckaert and Halligan (2008:32) add 
to the correlation between the two that performance management includes both 
measurement and management of information and action.

On the other hand, M&E is a key tool used in all stages of performance mea-
surement and performance management, going as far as reporting performance 
results to stakeholders (Mngomezulu & Reddy 2013:94) and checking on mecha-
nisms for and practice in the use of performance information by the performance 
management regime. In other words, a successful performance management 
regime cannot exist without a well-institutionalised M&E system. The OECD has 
placed priority on the use of information generated from the M&E system to be 

Figure 1: Relationship and distinctions among the performance “trio”

Source:  (Author’s own construction as influenced by Van Dooren & Thijs 2010:55,76; Schiavo-Campo & 
McFerson in Kimaro 2017; De Lancer Julnes 2009:15; Bouckaert & Halligan 2008:32).
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an input into policy development, budgeting, management performance, and ac-
countability (Mackay, cited in Lopez-Acevedo, Krause & Mackay 2012:12). All of 
the above-described uses emphasise the correlation and relationship that exists 
between performance management and M&E.

Figure 1 presents the relationship and distinction between performance mea-
surement, performance management, and M&E.

Figure 1 presents the existing relationship between performance measurement, 
performance management, and M&E. Figure 1 describes the correlation and re-
lationship between performance management and M&E, that is, the latter exists 
to ensure that the former is effective and produces the required results. Robinson 
(2014:35) further adds to the trio that performance management is a subset of the 
broader M&E system.

INSTITUTIONALISATION OF MONITORING 
AND EVALUATION (M&E)

There are scores of definitions of M&E. For the purpose of this article, M&E is 
defined as an assessment or measurement of progress and achievements of pre-
determined performance levels of a given institution, project, or programme. 
M&E can be conducted at institutional level or on a particular sector, project or 
programme implemented within an institution. The institutionalisation of M&E 
needs to be looked at in the context of performance measurement and perfor-
mance management, and the relationship that exists between the elements of 
the performance ‘trio’. The institutionalisation of M&E happens when it is main-
streamed in an institution to facilitate assessment and analysis of pre-determined 
levels of performance, reporting progress, facilitating, and tracking the adoption 
of performance information. M&E then covers all performance measurement 
steps and facilitates the realisation of what performance management entails in 
its totality.

According to Van Dooren and Thijs (2010:55), performance measurement has 
five distinct elements that can be observed in an institution. Performance man-
agement, on the other hand, includes the use of performance information, which 
can be added to the performance measurement elements to make six features 
visible in an institution with institutionalised M&E. The elements of institutionali-
sation of M&E, which are linked to those presented under Figure 1, are presented 
in the following list:

 ● Defining measurement object;
 ● Formulation of indicators;
 ● Data collection;
 ● Data analysis;



Administratio Publica | Vol 26 No 4 December 2018204

 ● Reporting; and
 ● Use of performance information.

Element 1: Defining measurement object

Under this element, an institution is expected to have clear strategic or business 
plans, setting out the focus and direction forward. There are various schools of 
thought that provide structural and contextual characteristics of strategic or busi-
ness plans. However, the key elements identified in these documents are vision, 
mission statements, core values, objectives (sometimes called goals, thematic 
areas or key result areas), strategies and targets (Van Dooren & Thijs 2010:82).

The setting of institutional measurement objects in the form of strategic plans 
can amount to development or review of the institutional structure to ensure that 
it conforms to the direction that the institution intends to take. There are two com-
mon influences that structure has on performance management, coming from the 
structure itself (functional) and from the employees placed to work under that 
structure (specialisation and formalisation). The degree to which the structure is 
centralised or decentralised influences effectiveness in M&E through decision-
making, resource allocation, and use of performance information (Andrews in 
Walker et al. 2010:92).

On the employees’ influence, the placement of M&E functions within a par-
ticular unit or department, job functions and skilled manpower; lies within the 
institution’s structure. Lahey’s (2015:5) assessment on the employees for M&E in 
five countries revealed that where M&E units exist, key capacity challenges of 
adequate trained staff, lack of clarity regarding roles and responsibilities, lack of 
enough officials trained in M&E, high job turnover, and lack of evaluation exper-
tise affects effective M&E systems. Furthermore, Talbot (2010:190–1) describes 
the negative influence that employees have on performance management as 
setting of minimum performance standards that are easily reached; output distor-
tion or data manipulation; concentration on easily reached targets; and excessive 
focus on short-term performance targets at the expense of long-term ones.

Element 2: Formulation of indicators

Indicators are quantitative or qualitative factors or variables that provide a sim-
ple and reliable means to measure achievement, reflect changes connected to 
an intervention or help assess performance (Mackay 2007:140). Under this el-
ement, indicators are set to measure achievements of what is stated under the 
first element. Simply put, indicators show what to measure (Van Dooren & Thijs 
2010:60) at the level of inputs, activities, outputs, outcomes, and impacts of gov-
ernment activities (Mackay 2007:7; Van Dooren & Thijs 2010:68–9; Bouckaert & 
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Halligan 2008:21). Discussions on whether an organisation gains when adopting 
performance indicators to increase performance are often contended; there are 
arguments that indicators do not directly contribute to increased performance. 
However, literature recommends the use of performance indicators as a basis for 
measuring and tracking of current and subsequent achievements (Walker et al. 
2010:210). It is unrealistic to expect indicators to measure absolute performance; 
rather, they apply a sampling approach or a selective or proxy approach, measur-
ing small activities or a subset of actual activities in a desired category to estimate 
the actual level of overall activity (Talbot 2010:39).

Various schools of thought, governments and institutions have identified types 
of indicators used to monitor performance. The most common ones are input, 
activities, output, outcome (intermediate and/or end result) and impact indica-
tors (Bovaird & Loffler 2009:155; Shaffer 2012:33; Haynes 2003:90). Arguments 
exist that in Tanzania, outcome and impact indicators stated in the poverty reduc-
tion strategies are not helpful in producing progress reports on an annual basis 
(Bedi 2006 cited in Shaffer 2012:38); therefore, indicators must be matched with 
envisaged demand or use of M&E information. Another type, called “composite 
indicators”, is described as those which organise and simplify performance data 
into hierarchy sets that compare and rank a country’s performance in social and 
economic variables (Talbot 2010:43, 179). The composite indicators are used by 
governments to summarise complex, multidimensional realities for policymakers, 
but can be misused to make simplistic conclusions and misinterpretations (Talbot 
2010:43). Composite indicators may give little indication or interpretation of facts; 
the Organisation for Economic Cooperation and Development (OECD) therefore 
suggests accompanying the individual variables with composite indicators that 
aggregate different components in order to provide a more strategic snapshot of 
the situation (OECD 2009:32).

In the public sector, output indicators are more preferred because of less 
complexity in locating them and achieving them, unlike the situation when using 
outcomes. Bouckaert and Halligan (2008:16) advise that in the public sector, an 
output indicator is not an end in itself and propose that those measuring interme-
diate effect or outcomes are preferable. The basis for the Bouckaert and Halligan’s 
argument on output indicators is based on the fact that intermediate and outcome 
measures affect government actions to the public.

Despite the above-mentioned facts, there are public service institutions in-
cluding ministries, departments and local government monitoring and reporting 
performance based on activities and even output indicators. The underlying fac-
tors for this trend emanate from, among other things, inadequate capacity and 
resources to develop monitoring and reporting by using outcome indicators.

Bouckaert and Halligan (2008:17) further present the causes of the complexities 
of outcome indicators as absence of market mechanisms, over- or under-grading 
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of outcomes by politicians, and citizens’ reactions that inhibit their full attainment. 
Nevertheless, despite the fact that outcome indicators are seductive, they cannot, 
however, remove the demand for government to control spending or selecting 
modes of production (OECD 2009:25), which suggests use of both input and 
output indicators.

The most common determination for setting indicators is the type of institution 
(national or local government, ministry, or department within a ministry) or scope 
of intervention (national, sectoral, project, or departmental). The management of 
indicators in the public service institutions does not go without challenges – from 
formulation, to monitoring, to reporting stages. In the public service, there are 
routine clerical or procedural functions which despite being the institution’s major 
function; are difficult to measure in quantitative terms. Institutions have resorted 
to developing a few qualitative performance indicators that are not directly cor-
responding to allocated resources. This challenge will persist, given the nature of 
services provided by the public service institutions.

Miller and Fox (2007:12) observe that in public administration practice, it is 
now more important to show you have done your job than actually to do your 
job. Talbot (2010:42) and Van Dooren, Bouckaert and Halligan (2015:160) remark 
that there are occasions where policymakers, managers, users and the public face 
information overload to the extent that they cannot make sense from mountains 
of data or performance information generated (emphasis added). The desire 
and pressure to show results and the lack of internal capacity have prompted 
institutions to develop an unrealistic number of relevant performance indicators. 
According to Mackay (2007:7) this leads to poor quality of data. This is what is 

Table 2: Type of institution against measurement/monitoring indicator

Type of 
institution

Measurability
Examples

Output indicator Outcome indicator

Production Observable Observable Mail services, tax agencies

Procedural Observable Outcomes less 
well defined Counselling services

Craft Not visible, difficult 
to observe processes Observable 

Park rangers, health 
institutions e.g. number of 
people getting better don’t 
reveal the processes leading 
to their improvement

Coping Difficult to observe Difficult to observe Diplomatic services

Source:  (Wilson 1989, cited in Van Dooren and Thijs 2010:27–29; Schiavo-Campo and McFerson 2008 in 
Kimaro 2017).
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referred to by Van Dooren and Thijs (2010:160) as “mushrooming” of indicators 
that negatively affect users of performance information, who can no longer see 
the wood for the trees.

An interesting dimension related to the similarity between performance mea-
surement and M&E is determining the scope of accountability and combining of 
output and outcome indicators. These are presented in Van Dooren and Thijs 
(2010:27–29) and Schiavo-Campo and McFerson (in Kimaro 2017) as the analysis 
of the type of indicators for performance measurement and M&E respectively. 
The types of institutions described by these authors present challenges and dy-
namics in indicator formulation which are dependent on diversities that exist in 
public service institutions. Table 2 presents four types of public service institutions 
which require different mechanisms to measure or monitor performance.

Element 3: Data collection

The data collection processes follow the selection of indicators for monitoring 
progress towards targets. A data collection mechanism – processes, tools and fre-
quency – is determined in advance during development of an M&E system. Data 
collection can be done internally and/or externally, depending on the type of in-
formation required and the cost factor. The importance of developing a compre-
hensive M&E system comes at the stage where approaches to be used and budget 
for data collection should be planned in advance and ideally mainstreamed into 
the plans of an institution. Data sources can be internal processes such as registra-
tions, surveys, self-assessments, technical measurement, external observers, ser-
vice recipients; or statistical, international, and research institutions (Van Dooren 
& Thijs 2010:63). As governments are faced with continuous resource challenges, 
indicators can be set in such a way that data sources from internal processes or 
paired with institutions’ interventions are used for monitoring performance.

Element 4: Data analysis

Data collected needs some kind of analysis and interpretation in order to draw 
meaningful conclusions. In data analysis, data collected is interpreted and present-
ed in meaningful information that can be used to make decisions on performance. 
Data can be analysed for a single indicator or multiple indicators combined. Data 
analysis confirms or rejects the fact that a particular result has been influenced by 
an intervention(s). A prominent challenge in data analysis lies in unethical conduct 
of M&E practitioners who may decide to “doctor” information in order to omit 
negative findings, hide under-performance, exaggerate success over failures, or 
favour a particular group of institutions or society (Van Dooren et al. 2015:197; 
Gorgens and Kusek 2009:374–375; Ile, Eresia-Eke and Allen-Ile 2012:13–14).
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Element 5: Reporting

The public service is under external scrutiny and pressure to show results; it is 
therefore obliged to produce performance information to stakeholders for ac-
countability on the use of public funds, budget allocation justification, building 
trust, and justification for holding public office. The Economic Commission for 
Africa (ECA) (2003:42) advocates the use of performance information in managing 
institutions and programmes, also for providing feedback to key stakeholders on 
improved performance. An institutionalised M&E system continuously produces 
performance information that is customised for specific groups within the institu-
tion or external stakeholders. Internally, the public-sector managers use perfor-
mance information to track progress, chart out performance bottlenecks, and in 
decision-making processes. However, the generated performance reports require 
customisation of formats in accordance with the targeted type of stakeholder(s).

Element 6: Use of performance information

Lahey (2015:2) argues that the goal of creating M&E systems is to facilitate the use 
of performance information to improve public-sector management and govern-
ance. Therefore, governments need capacity to generate performance information 

Figure 2: Use of performance information

Source: (Author’s own construction)
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(supply) as well as use it in decision-making. In an institution where M&E is in-
stitutionalised, there should be timely and accurate internal and external reports 
which are solely generated from the M&E system. Furthermore, as Figure 2 in-
dicates, performance information should be integrated into the decision-making 
process of the institution, a step which converts performance measurement into 
performance management (Boyne cited in Walker et al. 2010:215).

Figure 2 presents some of the applications of performance information in the 
public service institutions. In an ideal situation, the management and governance 
meetings will make reference to information generated from the M&E system in 
order to track progress towards targets. Discussions and deliberations of meetings 
will therefore be around institutional plans and performance indicators. Decisions 
can be made from performance information about initiating, scaling up, or elimi-
nating programmes, credible information concerning results, and also in resource 
allocation or budgeting processes, as argued by Lopez-Acevedo, Krause and 
Mackay (2012:6); Pollitt et al. (2011:170); Boyne cited in Walker et al. (2010:209); 
and Kusek and Rist (2004:19). Performance information is used to boost or cut 
revenue or budget to an institution’s units, sectors, and projects based on the level 
of achievement (Boyne cited in Walker et al. 2010:215). The review of institutional 
plans, comprising the objectives or goals, strategies, targets and corresponding 
performance indicators, need to be informed by performance information, which 
will include what is working or not, and why.

In countries where there is successful institutionalisation of M&E and perfor-
mance management regimes there is an execution of sanctions and rewards to 
individuals, managers, units or entire institutions based on performance results. 
Merit-based decisions such as promotion of staff are made using feedback re-
ceived from institutional performance assessments. Nonetheless, Bouckaert and 
Halligan (2008:28) caution on the possibility of inadequate capacity in institutions 
to put in place instruments (tools and techniques for generating and anchoring 
data, as well as processing information to procedures or documents). Seasons 
(2003:434) also cautions that lack of use of M&E information in decision-making 
processes leads to some institutions becoming wary of M&E processes them-
selves, perceiving them as lengthy and complicated.

AN IDEAL INSTITUTIONALISATION OF M&E FEATURES

The extent of institutionalisation of M&E varies from one public service institution 
to another. When making an assessment on the extent to which M&E is institu-
tionalised, a number of features are necessary for identification in each of the five 
performance management elements presented above. Table 3 presents a checklist 
of those features against each performance management element.
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Table 3: A checklist of institutionalised M&E features

S/n Element M&E checklist

1 Defining measurement 
object

Strategic/business plans informed by M&E information

Annual plans cascaded from the main plan

Institutional structure(s) for facilitating M&E functioning

2 Formulation of indicators 
(or M&E system)

M&E systems/framework linked with institutional plans

Indicators measuring various levels of implementation

Budget to support M&E activities

M&E policies, tools, procedures in place 

3 Data collection 
and analysis

M&E plan setting out data collection mechanisms

Monitoring data collected on periodic basis

Evaluations conducted by the local government

Available IT infrastructure to support M&E data analysis

4 Reporting

Performance reports generated from the M&E system

Performance information produced widely shared 
with internal and external stakeholders

5 Use of M&E information

Structural arrangements/regulations to enforce 
use of performance information in place

Sanctions and rewards decisions taken against performance 

Decision-making processes (planning, budgeting, 
implementation approaches) and meetings making reference 
to M&E information e.g. performance indicators and reports

Strategic plans reviewed based on performance information

Source:  (Author’s own construction as influenced by MFDP 2017:196–197; Bouckaert & Halligan 2008:21; Lahey 
2015:1–5; Ammons & Roenigk 2015:515–516; Mngomezulu & Reddy 2013:91; Rhodes et al. 2012 in 
Kimaro 2017; Van Dooren & Thijs 2010:177, 182; Kusek & Rist 2004:21–22, 151; Mackay 2007:23–24; 
World Bank 2000:ii–iii, 16).

Environment for the successful institutionalisation of M&E

The institutionalisation of M&E in governments is done at national, sectoral, pro-
vincial, and institutional levels or within departments under an institution. The 
type and vigour of M&E systems at higher levels of government such as that of a 
nation or sector have an impact on the lower levels. The positioning of the higher 
levels and the mandate to enforce accountability, responsiveness and resource 
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allocation affects the lower levels as well. The national systems affect the demand 
and supply side for performance information, thereby contributing, or not, to the 
effectiveness of the M&E systems at lower levels. According to Lahey (2015:1), 
the development of National M&Es (NMESs) rests on four building blocks – vision 
of the leadership, an enabling environment, capacity to supply and analyse M&E 
information, and the capacity to demand and use M&E information. Therefore, it 
is important to research the set-up of the national systems in order to understand 
the lower levels.

While each country is unique in how far and how fast it may roll out a national 
M&E capability (and, indeed, how that may be institutionalised), countries do 
share the broad goal of developing an effective and sustainable NMES (Lahey 
2015:4). Lopez-Acevedo, Krause and Mackay (2012:5) argue that a successful 
M&E system is one where good-quality performance information and evalua-
tion findings are produced, and are used intensively at one or more stages of the 
policy cycle – this is what defines a well-utilised M&E system. This part lists key 
contributing factors leading to successful institutionalisation of M&E.

Creating demand for M&E

The integration of M&E with other institutional and/or national planning and M&E 
frameworks is of vital importance as it facilitates harmonisation and coordination, 
and facilitates reference and use of performance information. The demand levels 
for M&E performance information for decision-making purposes and the culture 
of managers seeking data from it has an impact on the drive for M&E practices 
in the public-sector systems (Byamugisha and Asingwire in Cloete, Rabie and De 
Coning 2014:406). A study by the World Bank and the African Development 
Bank identified a key constraint towards the institutionalisation of M&E as lack of 
demand (Kusek & Rist 2004:32). Demand for M&E information emanates mostly 
from external actors; such as civil society organisations, development partners, 
coordinating ministries such as the Ministry of Finance, and citizens. Kusek and 
Rist (2004:152) emphasise the need for the development of structural require-
ments for reporting of results in the form of legislation and regulations which 
help in leading towards a sustained, consistent demand for M&E. The structural 
requirements contribute towards countries’ and governmental institutions’ com-
pliance, and harmonisation and coordination of M&E efforts.

In an ideal situation, NMESs are intended to reflect on countries’ overall 
plans and strategies, which are cascaded to all levels of the government institu-
tions. In Rwanda, for example, M&E activities are designed to support political 
priorities and national strategies in order to ensure that relevant information is 
produced and used, as well as to strengthen ownership and sustainability of the 
M&E system (Hwang 2014:23). In Tanzania, Shaffer (2012:39) observes that initial 
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poverty-reduction monitoring processes were not linked with plans and budgets 
but rather acted as parallel systems. In Uganda, it was suggested that the M&E 
system should create linkages with public finances and development manage-
ment through provision of a more evidence-based foundation for policy, budget-
ing and operational management (World Bank 2004:2). As the strategies became 
national documents, the absence of linkages with plans and budgets jeopardised 
the validity of the information, thereby leading to a lack of demand for M&E in-
formation. However, the linkages were later created with strategic plans, Medium 
Term Expenditure Framework (MTEF) and reporting (Shaffer 2012:40).

Ownership of the M&E system and political will

Ownership of the M&E system is considered important for sustainability purposes 
(Lahey 2015:4; Lopez-Acevedo, Krause & Mackay 2012:7). Lahey (2015:5) argues 
that often, when the vision for using M&E information is narrow in scope and is 
there to satisfy accountability and reporting requirements of international agen-
cies, this may result in valuable use which is nevertheless insufficient to support 
the broad needs of good governance. Politicians and the public often appear 
uninterested in performance information that is provided until something goes 
wrong, as they are often not involved in defining performance indicators (Bovaird 
& Loffler 2009:161). Employees and managers of the public service, tempted to 
portray a good image of their institutions, decide to set easily attainable targets, 
use low indicators, or manipulate data to suit a particular purpose. All of the 
above-mentioned bottlenecks show lack of ownership and commitment on both 
political and executive sides, thereby impeding the institutionalisation of M&E.

There is a need for identifying national champions for M&E to ensure commit-
ment and sustainability. In Ghana, it was suggested that the senior Minister, Vice 
President or President should issue a statement and directives on M&E (World 
Bank 2000:11), thereby becoming a champion of the system. Use of performance 
information in making decisions related to incentives, sanctions, resource alloca-
tion, promotion, and contracting requires political commitment. The institutionali-
sation of M&E processes can take up to a decade of resource allocation to M&E, 
continuous capacity building, and learning processes (through trial and error), all 
of which need political commitment in order to ensure sustainability, coordina-
tion and continuity of the processes. Lahey (2015:4) proposes that the M&E sys-
tem should be linked to the national vision, accountability, and good governance.

Boyle (1989), quoted in Geert and Halligan (2008 in Kimaro 2017), notes 
that political conditions influence commitment towards measuring performance, 
which means that political leadership needs to inculcate a performance mea-
surement and management culture in the public service. Evidence suggests 
that political commitment towards M&E plays a critical role in its successful 
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institutionalisation (Hwang 2014:22; World Bank 2000:11). The above-mentioned 
authors state that one of the reasons for successful institutionalisation of M&E in 
Uganda and Rwanda is the top leadership commitment. In Rwanda, for example, 
the President and Prime Minister led the top-down process of building M&E 
capacity. Hwang (2014:22) remarks that Rwanda’s top leadership involvement 
contributed towards the use by levels of government of M&E information, the 
reinforcement of the importance of M&E activities, and the embedding of the 
culture of performance.

Regarding ownership, the government M&E system in Australia that was built 
in 1987–1997 was considered successful and produced high-quality performance 
(Lopez-Acevedo, Krause & Mackay 2012:7). This was, however, dismantled when 
a new government came into power in 1996, an action which undermined key 
roles and functions of institutions at the forefront of spearheading M&E in the 
government system. This is a typical example of lack of political commitment by 
a subsequent government. The political commitment is expected to trickle down 
from national institutions to the lower levels of government structures or from 
governance structures (for example, a board of directors, or councillors) to lower 
levels of specific institutions (management, departments, or units).

Establishment of clear roles and responsibility for M&E

Research on M&E as well as guidelines and toolboxes for practitioners in Africa 
have increasingly focused on the importance of institutional arrangements with 
necessary capacity in building M&E systems (MFDP 2017 in Kimaro 2017:196; 
De Coning & Rabie 2014 cited in Cloete et al. 2014:252). The country policy 
frameworks can support M&E, but responsibility for it needs to be attached to 
appropriate institutions with a fully-fledged mandate to ensure institutionalisa-
tion of M&E across government. Oversight agencies perform oversight functions 
on audit, control, and the fight against corruption only, which is a shortfall and 
can negatively influence the perception of M&E and performance management 
(Lahey 2015:6). The oversight institutions are not necessarily auditing in accord-
ance with and in relation to the M&E frameworks developed, and their audit 
reports may distort and water down M&E information generated at national or 
institutional levels. These institutions will also coordinate all performance in-
formation produced for the government and monitor its adoption in the policy 
processes.

It is widely accepted that public service institutions need to have appropriate 
structures and functions that support M&E (World Bank 2004:11). De Coning and 
Rabie (quoted in Cloete et al. 2014:265) give options on institutional arrangements 
for M&E. First, they suggest an option for establishing an autonomous and central-
ised unit at national level. Second, they propose a corporate support unit. Third, 
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they suggest decentralising M&E officials in each line department who report to 
the head of line department and the M&E manager. In Uganda, it was suggested 
that the national institutions should reside in a high-level office such as the Office 
of the President or the Prime Minister (World Bank 2004:1).

M&E systems anchored on sustainability perimeters can withstand tests fac-
ing public service institutions and progressively improve. Sustainability factors 
referred to here are adequate staff with M&E expertise, staff with capacity to 
monitor and use performance information. The departments or units should have 
adequate staff with required expertise, whose job descriptions clearly stipulate the 
M&E implementation and coordination functions. Gorgens and Kusek (2009:63) 
propose that institutions should have a defined career path for M&E professionals 
and incentives for individuals to be involved in M&E. Ideally annual or action 
plans should comprise key activities associated with M&E, attaching them to vari-
ous role players or departments within an institution.

Incentives and sanctions attached to use of M&E

Botswana identified absence of comprehensive incentives as a key factor for 
failure to institutionalise the National M&E framework specified in the National 
Development Plan Version 10 (MFDP 2017 in Kimaro 2017:196–197). Mackay 
(2007:61) describes the environment in which public service institutions operate 
as hostile, where there are various factors which force managers not to focus on 
performance management but rather on day-to-day operations. Public service in-
stitutions have sometimes resorted to creating fewer performance measurements 
which are easily achievable but do not create a reasonable impact internally and 
externally. Having faced enormous challenges in using M&E systems, Lopez-
Acevedo, Krause and Mackay (2012:5) note that experience with M&E systems 
shows powerful incentives as important on the demand side for achieving a high 
level of utilisation of the information they provide.

Talbot (2010:190) concurs with the argument that public-sector employees may 
respond to pressures for improved performance by responding to well-designed 
incentives. The incentives attached to the use of performance information is a 
significant contributing factor for effective utilisation of M&E systems as it answers 
the questions “so what?” and “what next?”. Incentives and sanctions include “car-
rots” or positive encouragement and rewards for using M&E (rewards), “sticks” 
(deterrents), financial penalties for ministries that fail to implement evaluation 
recommendations, and “sermons” (statements of support) or high-level, ministe-
rial statements of support for M&E (Mackay 2007:63–4). Botswana, however, is 
cautious about using M&E as a compliance tool, but would rather use it as a 
performance management tool (MFDP 2017 in Kimaro 2017:196), thereby institut-
ing a performance management culture.
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Continuous capacity building on M&E

Capacity building and M&E relationship can be presented as an “egg-and-
chicken” scenario, in that it may be a challenge to establish which comes before 
the other. Is M&E building capacity of public service institutions (for governance 
purposes), or does M&E need capacity building in order to flourish and become 
an effective management tool? In Uganda, lessons learnt from implementing pov-
erty-reduction strategies indicate that M&E can be used for capacity building of 
public service institutions rather than becoming a demanding, unproductive data 
collection system (World Bank 2004:1). It is acknowledged that in Africa, M&E 
capacity development is vital towards establishment of a more extensive initiative 
for good governance and effective utilisation of public resources (Basheka and 
Byamugisha 2015:80). Botswana acknowledges inadequate capacity as a chal-
lenge for institutionalisation of M&E (MFDP 2017 in Kimaro 2017:196–197).

There is a high demand for skilled professionals in M&E (Gorgens & Kusek 
2009:6), and more so in evaluation than in monitoring. Wong (2013:9) identi-
fies staff capacity constraints as one of the major factors behind slow change in 
performance management and M&E culture, as it affects reversing from input-
output mentality to results. Lahey (2015:4) argues the importance of recognising 
that a country with a weak basis for an NMES (as determined through an M&E 
diagnosis) likely needs a capacity-building strategy somewhat different from that 
of a country with a much stronger NMES capacity, that is, a country further along 
the continuum. Capacity building for M&E is two-sided, covering both the sup-
ply side (those generating M&E information) and the demand side (users utilising 
M&E information). The supply- and demand-side role players require adequate 
capacity for effective production of quality information, its interpretation, and its 
translation into actions. Institutions’ and employees’ capacity to design, imple-
ment and refine the M&E system is vital for effective institutionalisation of M&E.

Schiavo-Campo and McFerson (2008 in Kimaro 2017) back external evalu-
ation of performance in African developing countries; however, this cannot 
be done if government employees lack the capacity to engage and coordinate 
evaluation projects. Lahey (2015:4) goes for a more comprehensive and coun-
try-specific strategy for NMES development than a generic strategy that focuses 
primarily on training country officials, in the absence of institutional changes 
and infrastructure development. At institutional level, throughout implementa-
tion of the M&E system, institutions need to establish the level of capacity avail-
able, identify gaps, and develop a capacity-building mechanism. It is therefore 
important to reflect and strategise on institutions’ capacity gaps when devel-
oping M&E systems by identifying specific needs, including those of external 
stakeholders related to the institution, such as other government institutions, 
ministries, citizens, media, and the general public. African countries need to 
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establish evaluation designs and methodology training programmes for M&E 
practitioners, and also establish databases of M&E professionals (Basheka and 
Byamugisha 2015:80).

Setting adequate budget for M&E

For a long time, people have considered M&E as unattainable because of cost, 
time, interpretive capacity, and data management problems (Seasons 2003:431). 
Limited budgets for M&E activities hinder effective institutionalisation and 
functioning of the system such that in some cases, institutions are forced to fo-
cus on monitoring activities rather than evaluation, which is resource intensive 
(dependent on labour and budget). In Kenya, a limited budget is set for M&E. 
Out of planned US$3.8 million, the M&E department received US$1.3 million 
only (Anderson et al. 2014:21) and the department spent US$ 400,000 for M&E 
activities while it spent the rest on other operational costs. In Canada, while plan-
ners express support for M&E processes, they identify resource constraints as an 
obstacle for carrying out proper, timeous and detailed M&E functions (Seasons 
2003:433). Heavy reliance on donor support for M&E activities raises concerns 
when it comes to ownership of the initiatives by political structures (World Bank 
2004:2). Reliance of support to development partners for operationalising M&E 
systems and lack of coordination led to Uganda having 524 active projects from 
825 separate agreements with different M&E systems (World Bank 2004:2). The 
above-mentioned scenario creates more challenges in M&E system(s) manage-
ment in most African countries that are not investing in only one NMES.

CONCLUSION

The article presented an overview of performance practices and the relationship 
among performance-related concepts. The chapter presented similarities and 
differences between the performance ‘trio’, that is, performance measurement, 
performance management, and M&E. The three concepts are sometimes used 
interchangeably, but carry different meanings, especially in terms of the scope 
they cover in the performance world. Performance measurement is a subset of 
performance management which covers levels up to the use of performance in-
formation generated from performance measurement systems. Literature reveals 
that performance management is a subset of M&E. The institutionalisation of M&E 
has its own key features, which are presented and analysed in this article. Similar 
to other public management systems, the successful institutionalisation of M&E is 
dependent on factors internal and external to a particular institution. This article 
finally presented the key determining factors for the successful institutionalisation 
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of M&E along with an understanding of performance-related concepts to deter-
mine the linkage of these concepts with the institutionalisation of M&E in public 
service institutions.

NOTE

* The article is partly based on a doctoral thesis under the supervision of Prof D Fourie and co-
supervision of Dr M Tsiyoyo. Kimaro, J.R. 2017. Analysis of Monitoring and Evaluation Systems: A 
Case Study of Tanzania’s Local Government. Pretoria: University of Pretoria.
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ABSTRACT

The article focuses on evaluating the efficacy of the legal framework in the 
management of trade in wildlife products in Uganda. Public administra-
tion and management (PAM) scholars have long recognised that a good 
legal framework is the lifeblood of an efficient management system. The 
investigation of wildlife crimes still lacks community effort and cooperation 
and the investigation of wildlife offences is a challenge for the whole com-
munity and is not limited to law enforcement agencies. Accordingly, dealing 
with wildlife offences in isolation, especially without the buy-in of enforce-
ment agencies such as police and customs, affects the ability to address the 
causes and consequences of this phenomenon efficiently. Awareness in the 
judicial sector about the seriousness, impact and potential profits of wild-
life crime has had loopholes in Uganda. Some Uganda Wildlife Authority 
(UWA) employees are themselves involved in commission of these crimes 
and while prosecuting, the same employees interfere with the process; 
leading to loss of evidence and connivance with the police and the wildlife 
traffickers. The research was a descriptive cross-sectional design. For the 
purpose of collecting data, a questionnaire was compiled that consisted 
of closed-ended multiple-choice, dichotomous and scaled (Likert Scale) 
questions. Qualitative information was obtained by means of focus group 
meetings and semi-structured interviews with the respondents.
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INTRODUCTION

Wildlife is traded as skins, leather goods or souvenirs; as food or traditional medi-
cine; as pets, and in many other forms (Sonia 2013:34). Illegal wildlife trade is 
often unsustainable, harming wild populations of animals and plants and pushing 
endangered species towards extinction (Gede 2014:67). Endangered animals and 
plants are often the target of wildlife crime because of their rarity and increased 
economic value. Illegal wildlife trade is estimated to be a multibillion-dollar busi-
ness involving the unlawful harvest of and trade in live animals and plants or parts 
and products derived from them (Gede 2014:62).

Illegal wildlife trade in Uganda is enabled by insufficient law enforcement and 
access to profitable markets for wildlife products (Rogit 2013:56). Law enforce-
ment has been hampered by inadequate funding for frequent ranger patrols and 
equipment and weak laws resulting in low rates of prosecution and penalties that 
are not deterrents (Harrison Mariel, 2015:8). According to the UWA, Uganda los-
es 1 billion shillings in illegal wildlife trade annually. Uganda remains the topmost 
used route for many wildlife items in East Africa because of its porous borders 
and weak laws. Many items go undetected due to poor coordination of various 
agencies and lack of skills by law enforcers. UWA seized some 4 000 kg of ivory 
between 2014 and 2015 (UWA 2014:56).

Given the growing cases of illegal wildlife trade, Uganda is tasked to follow the 
International Wildlife Trade regulated by the Convention on International Trade 
in Endangered Species of Wild Fauna and Flora (CITES) which is an international 
agreement between governments. Its aim is to ensure that international trade 
in specimens of wild animals and plants does not threaten their survival (UWS 
2000:13). CITES works by subjecting international trade in specimens of selected 
species to certain controls. All import, export, re-export and introduction from 
the sea of species covered by the Convention has to be authorised through a 
licensing system. Each party to the convention must designate one or more man-
agement authorities in charge of administering that licensing system and one or 
more scientific authorities to advise them on the effects of trade on the status 
of the species (Makumbi and Manyindo 2000:16). For the case of Uganda, the 
Ministry of Tourism, Wildlife and Antiquities (MTWA) is the CITES management 
authority; while the UWA is the scientific authority for wild animals; and the 
Forest Sector Support Department in the Ministry of Water and Environment is 
the scientific authority for plants of wild origin (UWS 2000:15).

Illegal wild life trade has led to overexploitation of fauna and flora world-
wide. In 2013, over 20 000 elephants were slaughtered for their ivory (Rogit 
2013:45). As species are poached and illegally harvested at increasingly un-
sustainable levels, wildlife crime has become the fourth most lucrative illegal 
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business after narcotics, human trafficking, and weapons. A 2013 report re-
leased by the World Wildlife Fund, the International Union for Conservation 
of Nature and the wildlife trade monitoring network (TRAFFIC) said rhino 
poaching had reached a 15-year high, pushing the animals close to extinction 
(WWF 2014).

According to the MTWA in Uganda, as a result of increased intelligence, law 
enforcement and awareness, more ivory seizures have been registered in 
Uganda compared to the past where most of the confiscations were being 
made in Asia having passed through Uganda’s borders and other exit points 
unnoticed (WWF 2014).

Coupled with the recent increase in the illegal killing of elephants in Uganda’s 
protected areas over the past three years, Uganda may therefore not be just a 
transit country but also a source for illegal ivory. Combined efforts of the vari-
ous agencies including Aviation Police, Customs, UWA, Immigration, Interpol, 
Uganda People’s Defence Forces, Intelligence Agencies and Cargo handlers have 
enabled Uganda to register the following seizures: 1 903 kg of ivory seized in 
2013 from a truck at a warehouse in Bweyogerere, Uganda, headed for Kenya 
(TRAFFIC 2017:44). This was the biggest ever seizure in Uganda, 791 kg of ivory 
and 2 000 kg of pangolin scales intercepted at Entebbe International Airport in 
2015 and 500 kg of ivory packed in drums disguised as Shear butter seized in 
2015 at Entebbe International Airport.

Source: (IIED 2015)

Figure 1: Seizures trend at Entebbe International Airport
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CONCEPTUALISING WILDLIFE TRADE

The Uganda Wildlife Act Cap 200 permits trade in wildlife through Class D 
Wildlife Use Right, whose purpose is to authorise trade in wildlife and wildlife 
products. An interested party pays application fees of US$100 and licence fees of 
US$100. Section 29 of the Uganda Wildlife Act 200 of 2000 further provides six 
wildlife use right classes under which the general public can benefit from wildlife 
(Ddamba 2016:45). The overall objective of granting Wildlife Use Rights is to 
promote sustainable extractive utilisation of wildlife by facilitating the involvement 
of landowners and users in managing wildlife on private land (Wild Life Act 200 
of 2000).

Besides legal wildlife trade in Uganda, it is illegal wildlife trade that has robbed 
the communities of their natural capital and cultural heritage, with serious eco-
nomic and social consequences (Bintoora 2005:34). Illegal wildlife trade under-
mines the livelihoods of natural resource dependent communities and it damages 
the health of the ecosystems they depend on, undermining sustainable economic 
development. Poaching remains a serious threat to the preservation of wildlife in 
Uganda. In 2014, illegally acquired ivory was impounded at Entebbe International 
Airport. In 2011, more than 23 metric tonnes of illegal ivory were seized, nearly 
equivalent to that of 2 500 elephants (Kalumba 2014:67). The UWA lost 1 335 kg 
of ivory from its stores from 1990 to 2014. Also, between 2010 and 2013, Uganda 
lost 12 elephants in 2010, 40 in 2011, 26 in 2012 and 22 elephants in 2013 (Daily 
Monitor 26 November 2014).

RATIONALE FOR THE STUDY

Much as some trade in wildlife products is legal, a large portion of wildlife trade 
is illegal. Trade in illegal wildlife products is a major criminal industry worth 
more than 27 trillion Uganda shillings (6b Pounds) each year worldwide (WWF 
2014:20). It threatens the existence of some of the world’s most iconic species 
such as elephants and rhinos. It drives corruption and instability, undermines the 
rule of law and steals valuable resources from some of the world’s poorest com-
munities (WWF 2014:24). Despite the existence of institutional systems tasked 
with the responsibility of managing wildlife in Uganda vis-a-vis curbing illegal 
wildlife trade, there are gaps in the institutional and legal framework that man-
ages and regulates wildlife trade in Uganda. For example inadequacies in the law 
(Wildlife Act Cap 200), inadequate resources, security provided to curb illegal 
wildlife trade, corruption leading to rampant trafficking of the wildlife products 
through the borders and Entebbe International Airport. Uganda is listed among 
the so-called eight countries that are heavily involved in illicit ivory trade (16th 
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Convention on International Trade in Endangered Species: CITES Conference in 
Bangkok 2014). According to CITES (2012:27), from 2009 to June 2014, criminal 
networks trafficked as much as 170 000 kg of ivory implying that the number of 
elephants that are being killed far exceeds the number being born. The manage-
rial function coupled with the existing legal and institutional framework is under 
question over the rampant and continued existence of trade in illegal wildlife 
products. The above scenarios indicate failure of existing systems. Yet, not much 
linkage has been done empirically to demystify the proposition surrounding the 
curbing of trade in illegal wildlife products in Uganda and this has created a 
knowledge gap. There is fear that if trade in illegal wildlife products is not curbed, 
fauna is likely to be extinct in a few years. It is against this background that the 
researcher sought to investigate the legal framework influencing the curbing of 
trade in illegal wildlife products in Uganda.

METHODOLOGY

The research was a descriptive cross-sectional design. The study was carried out 
in Central, Western and Northern Uganda. In Central Uganda, the key study areas 
were the UWA head offices in Kampala; Entebbe International Airport, Uganda 
Wildlife Education Centre in Entebbe and Civil Society Organisations. In Western 
Uganda, the key study areas were Mpondwe Border Post and one gazetted wild-
life protected area namely Queen Elizabeth National Park. In Northern Uganda, 
the study area was Murchison Falls National Park. Quantitative data was col-
lected by means of a self-administered questionnaire, which was supplemented 
with qualitative data obtained from semi-structured interviews and focus groups. 
Approximately 35% of the data was collected by means of quantitative research 
and 65% by means of qualitative research. For the purpose of collecting data, 
a questionnaire was compiled that consisted of closed-ended multiple-choice, 
dichotomous and scaled (Likert Scale) questions. Qualitative information was ob-
tained by means of focus group meetings and semi-structured interviews with the 
respondents. To enhance the validity of the study, information was triangulated by 
eliciting the opinions of respondents. In order to collect the data, questionnaires 
were e-mailed and hand delivered to the respondents.

LEGAL FRAMEWORK FOR THE 
MANAGEMENT OF WILDLIFE TRADE

Shepherd and Magnus (2014:12) noted that Uganda as a party to CITES has not 
enacted specific legislation to implement the Convention. Instead, they rely on 
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general wildlife and forest laws, or in some cases they use their customs or foreign 
trade legislation to control trade in CITES listed species (Dedan 2013:45). At times 
these laws were enacted long before CITES came into existence. If national legis-
lation does not provide for the basic implementation of the CITES permit system, 
it becomes difficult both to prevent criminal groups from engaging in the illegal 
trade in wildlife species and to punish the perpetrators (Sonia 2013:55). The lack 
of national legislation implementing CITES greatly diminishes the effectiveness of 
the treaty in specific members and throughout the world, the researcher noted.

Sharma (2009:43) noted that one of the weaknesses in the management struc-
tures has to do with the way investigations and evidence is handled. Investigation of 
wildlife and forest offences is a challenge for a whole community and is not limited 
to law enforcement agencies (Mulumba 2017:75). It usually involves a great variety 
of government departments, private industry and civil society organisations each of 
which helps to bring an additional dimension to the response (Sanderson 2006:43). 
In bridging the gap, dealing with wildlife and forest offences in isolation especially 
without the buy-in of enforcement agencies such as police and customs, affects the 
ability to efficiently address the causes and consequences of this phenomenon. It is 
crucial that key stakeholders consult one another and build partnerships to combat 
wildlife and forest offences effectively (Makumbi and Manyindo 2017:78). An envi-
ronment should be created where seizures and arrests for wildlife and forest offences 
are not an end in itself but are linked to the wider fight against serious criminality 
(Okwalinga 2016:23). This requires close collaboration between wildlife and forestry 
officials and the wider law enforcement community dealing with both criminal intel-
ligence and the criminal justice system as a whole.

The UNODC Report (2012:96) points out that collaboration among various 
agencies often with conflicting or opposing mandates and objectives is not always 
easy. Organisations and agencies are sometimes reluctant to help law enforce-
ment because of concerns that they may alienate their constituents because their 
priorities may be different, because sufficient resources may not be available or 
because there are legal constraints (for instance in the case of classified informa-
tion and data protection) (Rogit 2013:45). In support, the researcher in his findings 
noted that conflict of interest is a challenge when it comes to management of 
trade in wildlife products in Uganda.

It is also believed that domestic tourism development may increase as a result 
of forward and backward links with foreign tourism (Dedan 2015:41). Some of 
the researchers tried to identify the key illegal products traded in and which type 
of incentives work best instead of generalising. Ddamba (2016:23) in his study on 
illegally traded wildlife resources noted that the UWA has developed guidelines 
on how to curb the vice but this has not been effective given the loopholes in the 
law, the interpreters of the law with specific focus on the courts while passing 
judgments. The judgments are light compared to the crimes committed.



Administratio Publica | Vol 26 No 4 December 2018226

FINDINGS

This sub-section is the centrepiece of this work. It presents findings, discusses and 
critiques existing approaches to the legal framework. The participants expressed 
varied opinions on the efficacy of the legal framework on the management of 
wildlife trade in Uganda. The point of this examination and critique is to unearth 
the legal framework and the management of wildlife trade in Uganda. The task 
of this section is further to dig more deeply into the implications of the differ-
ence between the pursuit of “good” management of wildlife trade in Uganda and 
the pursuit of an effective legal framework in its regulation. Findings to address 
the legal framework were obtained using a variety of methods including survey 
instrument, interviews and document analysis. The items were scaled using the 
five-point Likert Scale

Table 1:  Descriptive statistics for legal framework of the management of trade 
in wildlife products in Uganda

Legal framework items Disagree 
% Not sure Agree % Mean

Uganda has laws in place for wildlife 
conservation and management 2.4 0.6 97 4.44

The public is aware of the 
existing laws on
wildlife conservation and management

23.2 23 53.6 3.29

The wildlife conservation laws are
effectively utilised 40.5 15.8 43 3.22

There are loopholes within the 
structures for wildlife conservation 
and management

13.5 12.3 74.2 3.88

Judicial officers are inadequately 
informed about illegal wildlife trade 18.3 13.4 68.3 3.68

Uganda has policies in place for wildlife 
conservation and management 6.9 5.6 87.5 4.23

There are adequate mechanisms 
to address indigenous knowledge 
on wildlife conservation

27.6 14.1 58.3 3.44

The regulatory framework for 
the management of wildlife 
trade has loopholes

8.1 11.7 79.7 4.33

Source: (Primary Data 2018)
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According to a study of the National Enforcement of Protected Areas and 
Border Crossing in Uganda “Controlling the illegal trade in Wildlife”, Uganda is 
repeatedly a transit country rather than a source country for illegal trade in wild-
life and wildlife products. Encroachment by people living in the communities in 
the vicinity of the protected areas is highlighted as a serious challenge, leading to 
repeated conflicts between the park authorities and local people.

Table 2:  Summary of Uganda wildlife illegal trade products and the 
destinations

Group Species Part/Form Destination 

Elephant Ivory (Raw and worked) East Asia 

Rhino Horns Southeast Asia 

Cat family  
(lion, cheetah, leopard) 

Skins/live pets, teeth, claws 
and potentially bone Middle East, East Asia 

Reptiles  
(chameleons, lizards, snakes) Live specimen Europe, USA 

Amphibians Live specimen Southeast Asia 

Birds Live specimen Europe, USA 

Pangolin Live specimens, scales East Asia 

Tortoise Asia, East & Southeast 

Hippo Teeth Australia 

Source: (AWF Report 2016)

Table 2 shows that most of the illegal wildlife products are trafficked to the USA, 
Europe, Asia and Australia. According to Mwanje (2017:66), Uganda today 
serves as a major transit route for the above products with key focus on Entebbe 
International Airport, the only International Airport in Uganda. About 20 traffick-
ers are intercepted and arrested every month at the Airport (UWA Report 2017).

Bintoora (2005) pointed out that some of the key drivers and enablers of 
wildlife poaching are rising illegal markets for elephant ivory, rhino horn, live 
pangolins and their scales; driven mostly by demand in Southeast Asia and East 
Asia; corruption in government circles as well as in the private sector; prolifera-
tion of weapons across borders in insecure areas in neighbouring countries (UWA 
Report 2015).

As to whether Uganda has laws in place for wildlife conservation and manage-
ment, the interviews carried out with the Commissioner Wildlife Conservation at 
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Source: (Uganda Wildlife Authority Seizures Database 2016)

Figure 2:  Seizures (number of incidents) of wildlife products by species 
between 1996 and 2015 in Uganda
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the MTWA, revealed that, “the Wildlife Act Cap 200 is in place to guide Wildlife 
Conservation and Management in Uganda and other sister laws like the Forestry 
and Tree planting Act, NEA Act and Policy, Land Act, Petroleum Act. However, 
the Wild life Act in its state has gaps for example on sentences given to people 
who commit wildlife crimes and therefore it is for this reason that we had to draft 
a bill for a new wildlife law”.

Similarly, UNODC, World Bank, CITES, World Customs Organisation Report 
(2012) “Wildlife and Forest Crime Analytic Toolkit” noted that in some countries, 
laws related to wildlife are poorly developed or suffer from significant gaps. 
Elsewhere, legal frameworks may be so extensive that government agencies, 
including law enforcement, do not have the resources to monitor compliance 
adequately. In analysing domestic wildlife trade, Ddamba (2016:34) noted that 
in criminal laws, including offences and in developing recommendations for 
law reform, it is important to avoid unnecessary duplication, complication and 
bureaucratisation: simplification and efficiency of regulations often go hand in 
hand. Indeed as Mulumba (2017:56) reiterated, fewer and simpler government 
rules reduce opportunities for arbitrary interpretation and malfeasance, laws that 
are too complex and difficult to understand require complicated and expensive 
procedures and abrupt reorientation of institutional or social behaviour, run the 
risk of becoming unenforceable, irrelevant and open for corruption and other il-
legal activities.

In support, Okwalinga (2016:17) noted that the Wildlife Act has got gaps 
with weak penalties which are not deterrent enough. The highest punishment is 
seven years imprisonment and a fine of 10 million Uganda Shillings. As Mulumba 
(2016:29) notes, these are very obsolete and many illegal wildlife traders/offend-
ers have been getting off the hook. The penalties were put up in 1996 when the 
law was put in place. Being in unlawful possession of wildlife products as an 
offence is lacking in the current Wildlife Act. Schedules showing which wildlife 
species are protected and those which are not protected have also been lacking. 
The international agreements enabling fighting illegal wildlife trade are not domes-
ticated so there is no enforcement of law in this regard. Also, the current Wildlife 
Act is not understood and appreciated for implementation and enforcement by 
stakeholders including UWA rangers, police, customs and ordinary Ugandans; yet 
these are the people tasked to enforce the law. For example “before a wildlife of-
fender is arrested, he is supposed to be told about the offence”, the UWA Deputy 
Director in charge of conservation noted.

On this note therefore, a new Bill was drafted in 2014 aimed at addressing the 
gaps in the current law. The above respondent was the secretary to the committee 
that was constituted to review the current wildlife law and come up with a draft 
Bill that addresses such weaknesses. Some of the gaps in the current law identi-
fied include the following:
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Table 3:  Current wildlife law and proposed amendments in the new wildlife 
law (Draft Bill 2014 not passed yet)

Current wildlife law
Proposed amendments to 
the new wildlife law (Draft 
Bill 2014 not passed yet)

1 Highest imprisonment term is 7 years Highest imprisonment term 
is life imprisonment

2 Highest fine in the current law 
is 10M Uganda Shillings

Highest fine in the proposed 
law is value of the species

3 Unlawful possession of wildlife 
product is lacking

Unlawful possession of a wildlife product 
has been included as an offence

4 Lack of a section on the licencing 
of professional hunters

5 Lack of regulations in the law 
regarding wildlife sport hunting

6
Lack of regulation in the law 
regarding traditional leaders 
possessing wild animal products

7
Lack of regulations clearly specifying 
which wildlife species can be traded 
and which ones should not be traded

8 Lack of prescription of the size of the 
land required for wildlife farming

9 Lack of user rights on 
acreage for legal trade

10
The law is silent on punishment 
for aggravated wildlife crime on 
protected and endangered species

The new bill specifies life imprisonment 
for aggravated wildlife crime

Source: (Primary Data 2018)

Findings based on qualitative data gathered revealed that there are weaknesses in 
the wildlife law in terms of weak penalties. Fines are very small and not deterrent 
enough. The level of awareness of the Wildlife Act by stakeholders in terms of 
wildlife trading is very low and people resort to the illegal way for wildlife trade. 
The challenge is that the current wildlife law has got high terms of imprisonment 
but low fines and this has given a lot of powers to the magistrates to give fines as 
opposed to imprisonment.

As Kyewalyanga (2015) noted, the current Wildlife Act would be strong if it 
addressed issues of ownership over wildlife in an elaborate way, that is, state 
ownership, private property rights, rights of indigenous people or natives; game 
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reserves and hunting areas, licensing systems for leisure and commercial hunt-
ing, including conditions for granting, renewing and cancelling hunting licences. 
Besides, Kabumba (2015:36) points out that the new law will be effective if it 
addresses the issue of transport and import/export rules to control the movement 
of wildlife, dead or alive, animal parts and products made from wildlife across the 
country and across international borders and offences for violation of domestic 
wildlife laws and enforcement measures.

As to whether the public is aware of the existing laws on wildlife conservation 
and management in Uganda, the law enforcement manager noted that through 
workshops UWA has made the general public aware of the existing laws in 
Uganda like the Wildlife Act. In spite of the existing law, people continue to hunt 
down protected species.

Synergies between municipal and international 
instruments in Uganda’s wildlife industry

On the question of domesticating CITES by implementing it, it was noted that there 
is widespread adherence to CITES globally, there are only a few countries in which 
species protection laws are unrelated to CITES. As Kibuuka (2016:73) noted, in 
some countries, the relevant legislation is termed as “endangered species law” or 
similar, while other countries rely on their general wildlife legislation and sometimes 
on customs or foreign trade legislation to control the trade in specimens of CITES 
listed species. The nation is yet to put more emphasis on CITES since it has put 
more emphasis on municipal law for example the Wildlife Act has been printed 
and circulated to the UWA partners and workshops have been held to sensitise 
key players on the law for its effective implementation; although it has not been 
easy for UWA and gaps exist (Sonia 2013:67). The Report on Wildlife Crime (2015) 
noted that creating and adopting effective and enforceable legislation is not an easy 
task. Effective legislation is not just a piece of paper but the practical solution to a 
problem. Enforceable legislation is that which is realistic in terms of what can be 
achieved within a country’s particular context and its human or financial resources. 
Smith(2011) reiterated that the legislation provisions for implementing CITES in each 
party are similar, though parties may have different legal structures, national poli-
cies, culture, species in trade or types of trade. In corroboration, Ddamba (2016:44) 
noted that all parties, however, should have a solid legal foundation for regulating 
international wildlife trade. It is only through legislation that is adequate, up-to-date 
and efficiently enforced that CITES can really work. The reality, however, shows that 
less than half of CITES parties have adequate domestic legislative, regulatory and 
institutional measures that effectively implement CITES.

As to whether the loopholes in the laws cannot adequately address the chal-
lenge of illegal wildlife trade in Uganda, the UWA legal officer noted that relying 
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on the current statute; UWA has successfully prosecuted more than 100 cases 
since 2013 of wildlife crime and parties duly sentenced. Relatedly, findings re-
vealed that in the recent past, several strides have been made to fight wildlife 
crime given the many ongoing and pending cases of wildlife crime being handled. 
The establishment of the region’s first wildlife crime dedicated laboratory in 
Queen Elizabeth National Park will improve the region’s capacity to process DNA 
and other forensic evidence in wildlife crime cases, Mulumba (2017) noted. The 
new Judicial Court that is specifically dedicated to handling wildlife crime has 
meted out stiff penalties against poachers and wildlife traffickers, for example, the 
seven years’ jailćterm or US$10,000 fine handed to a Chinese poacher in 2017 
is a good example. However, on the contrary, Kyewalyanga (2015) notes that al-
though imprisonment sentences are the new norm for persons in possession or 
dealing in wildlife trophies, the wildlife courts of law in Uganda are failing to strike 
a balance between the value of the wildlife killed and the imprisonment sentence 
handed out. The big question remains the value attached to the species and the 
fine given/sentence.

Relatedly, the UWA Annual Report (2015) noted that the emerging adoption 
of a, “fullćrange of the law approach” which integrates use of wildlife law and 
other laws such as the Forestry and Tree Planting Act, firearms, antićcorruption, 
organised crime and money laundering towards assets tracing, confiscation and 
forfeiture of illicit assets; has greatly increased penalties and is working to deter 
wildlife offenders. This is due to law reform and sensitisation of investigators, pros-
ecutors and judicial officers.

As to whether judicial officers are adequately informed about illegal wildlife 
trade in Uganda, the Chief Executive Officer of the Natural Resource Conservation 
Network noted that besides the judiciary being ignorant about the gravity of a 
wildlife offence and the type of punishment to pass, the peculiar nature of wild-
life offences makes the collection, analysis and dissemination of intelligence 
on organised groups one of the most important tools in effective detecting and 
combating of wildlife crime. Relatedly, Makumbi and Manyindo (2017) noted that 
investigative agencies need to find the means and ways of motivating members of 
the public to pass on information about such offenders. Investigations of complex 
cases are hampered by a myriad of factors that include; lack of political will to 
cooperate, cumbersome procedure allied to the mutual legal assistance, financial 
constraints, and difficulties in arraigning suspects from the other side of the union 
as most of them have absconded after being released on bail. They further noted 
that search and seizure must be conducted in line with the provisions of sec-
tion 22(1)-(6) of the Economic and Organized Crimes Control Act, Cap200 R.E 
2002. Similarly, the AWF Report (2016), reiterated that the success of the cases in 
courts of law can only be guaranteed if the cases are properly investigated and 
the evidence well managed and maintained throughout. The investigation plan 
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must focus on ensuring that parallel investigation is conducted in order to take on 
board the investigation of other offences.

CITES (2015) noted that all exhibits must be collected, kept and handled in 
a manner and fashion which does not compromise the nature of the evidence. 
Custodial Investigation by Police–Section 50(1) and (2) and Section 51 of the 
CPA, Cap 20. S.50 Cautioned Statement must be recorded in a period of four 
hours commencing at the time when the suspect was taken under restraint in 
respect of the offence, unless an extension is made under section 51.

When asked about loopholes in the prosecution of wildlife crime cases, it was 
observed that UWA has encountered a number of challenges with handling of 
evidence seized from offenders and as a result, UWA has failed to tender evi-
dence that would build the case in some instances. The multiplicity of laws and 
the choice of law that an accused is charged on is an impediment to the prosecu-
tion of offenders. Witnesses give contradictory accounts of what they observed or 
seized during the investigation and sometimes investigators fail to give evidence 
in court. Some witnesses turn hostile while giving evidence in court and unavail-
ability of independent witnesses to support an investigator’s testimony is a prob-
lem. On this point, Kabumba (2015:76) noted that advocating for amendments of 
the law relating to protection of witnesses and introducing a witness protection 
unit will help. Findings revealed that a total of 308 cases were prosecuted by 
UWA prosecutors both at UWA headquarters and in the different Conservation 
Areas (CAs). Out of these cases, 232 were successfully concluded and 76 are still 
ongoing. The UWA Legal Unit also drafted, reviewed and witnessed a number of 
contracts, tenancy agreements and MoUs. Table 4 represents the cases that were 
successfully handled by UWA.

Table 5: Loopholes in the existing regulatory framework

Loopholes in the existing regulatory framework

1 Lack of regulations in the law regarding wildlife sport hunting

2 Lack of regulations in the law regarding traditional leaders possessing wild animal products

3 Lack of regulations clearly specifying which wildlife species can be traded and which ones 
should not be traded

4 Lack of prescription of the size of the land required for wildlife farming

6 Lack of user rights on acreage for legal trade

7 The law is silent on punishment for aggravated wildlife crime on protected and 
endangered species

Source: (Primary Data 2016)
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Law enforcement requires collaboration of all law enforcement agencies for 
it to achieve success. Efforts of one agency will always be frustrated by others if 
there is no team- work. The investigation of wildlife offences needs community 
effort and cooperation; the investigation of wildlife offences is a challenge for 
the whole community and is not limited to law enforcement agencies (Ddamba 
2016:41). It usually involves a great variety of government departments, private 
industry and civil society, each of which helps to bring an additional dimension 
to the response.

Besides the loopholes in the existing regulatory framework, corruption is 
a big ulcer in wildlife trade and this has been reflected in the enforcement or-
gans’ mode of operation. The nation was shocked by the ruling of Justice Wilson 
Masalu Musene in the case of the Uganda Revenue Authority. On 17 October 
2013, 832 kg of ivory was discovered at Ken Freight Inland Container Deposit 
(ICD) in Bweyogerere, Uganda. The consignment was then taken to Uganda 
Revenue Authority (URA) customs stores for safe custody pending investigations 
of the matter and possible reprimand of the culprits which did not happen given 
the ruling. It was held that URA should hand over confiscated ivory to the owners 
(criminals). UWA Litigation Compilations (2016) noted that at times it has been 
discovered that some UWA employees have involved themselves in commis-
sion of these crimes and while prosecuting, the same employees interfere with 
the process leading to loss of evidence and connivance with the police and the 
poachers as well as wildlife traffickers.

CONCLUSION

Much as the regulatory institution is trying to fulfil its role of conserving wildlife 
in Uganda, a number of gaps have been identified as reported above, for exam-
ple, UWA cleared the export of seven tonnes of pangolin scales, collected from 
UWA stores and old trophies held by communities across the country in the year 
2014. Accordingly, dealing with forest offences in isolation, especially without the 
buy-in of enforcement agencies such as police and customs, affects the ability to 
efficiently address the causes and consequences of this phenomenon. An envi-
ronment should be created where seizures and arrests for wildlife offences are not 
an end in itself but are linked to the wider fight against serious criminality.

RECOMMENDATIONS

There is need to strengthen the legal framework and facilitate law enforce-
ment and the prosecutors to combat wildlife crime and assist prosecution and 
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the imposition of penalties that are an effective deterrent. There is need to raise 
awareness in the judicial sector about the seriousness, impact and potential prof-
its of wildlife crime. There is urgent need to set up a coordination centre for all 
the agencies involved in fighting illegal wildlife trade in Uganda especially for 
purposes of centrally storing exhibits from illegal wildlife trade so that they do not 
end up on the illegal market again. There is need to continue revising the domes-
tic legal instruments to provide for better implementation of ratified treaties and 
deterrent penalties for wildlife crimes. The Uganda Wildlife Bill of 2017 must be 
expedited in order to close the loopholes in the current Wildlife Act 200 of 2000 
for effective tackling of illegal wildlife trade in Uganda. Possession of illegal wild-
life product(s) must be included as an offence in the Wildlife Act so that middle-
men arrested with these products can be charged and prosecuted in the courts of 
law. Authorities should institute a reward system in the form of incentives to those 
who give credible information about illegal wildlife trade to aid intelligence gath-
ering for successful prosecution in court. This can be done through giving back a 
percentage of the illegal wildlife products seized to the whistle-blower who must 
be protected. The Uganda Government through the Ministry of Tourism, Wildlife 
and Antiquities (MTWA) should harmonise legislation and policies across borders, 
especially penalties for illegal wildlife trade. The government must also urgently 
domesticate CITES to aid in the fight against illegal wildlife trade in Uganda.
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INTRODUCTION

Since the early 1990s, the pro-diversity movement has highlighted the poten-
tial organisational benefits of workforce diversity. The pro-diversity movement 
argues that properly managed employee diversity will lead to higher perfor-
mance and profit within organisations (Kirton & Greene 2010). Managing a di-
versified workforce has become an increasingly salient issue in organisations, 
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especially within public sector organisations (Pitts & Wise 2010). Managing 
diversity promotes competitive advantage by recruiting the best people for 
the job, regardless of ethnicity, age, gender or any other individual attributes 
(Cornelius 1999). To achieve organisational effectiveness, these differences 
need to be managed professionally. In line with this, there is the need for 
organisations to have sufficient human resource management (HRM) pro-
grammes and policies in place to manage a diverse workforce effectively 
(Tessema et al. 2015; Mathis, Jackson and Valentine 2017; Noe, Hollenbeck, 
Gerhart & Wright 2015).

One critical factor that facilitates growth and productivity in organisations is 
how a diverse workforce is managed. The literature reveals that organisations with 
effective workforce diversity programmes are more successful than organisations 
that do not have sufficient systems in place (Heneman, Judge & Kammeyer-
Mueller 2015; Kreitz 2008). Effective workforce diversity programmes could offer 
a number of benefits, such as ensuring a larger pool of ideas and experiences, 
fostering better morale, promoting creativity and innovation, improving decision-
making, communicating varying points of view and accomplishing social justice 
(Kreitz 2008). Although workforce diversity efforts offer positive outcomes, 
there are increased costs associated with recruiting and selecting new employ-
ees, as well as training programmes that have to be provided for the employees 
(Heneman et al. 2015).

It is often argued that there is limited knowledge and understanding about 
how, why and when diversity influences outcomes (Joshi et al. 2011). The critical 
need to manage the diverse nature of Ghanaiean civil service employees pro-
fessionally provides ample justification for this study. When diversity is managed 
effectively, it helps increase productivity levels. White (1999:477) argues that 
“creativity thrives on diversity”, which could lead to obtaining a competitive 
advantage (Coleman 2002). Furthermore, different cultures can expose the or-
ganisation to insightful alternatives (Lee 2000). Given the fact that the various 
segments of society have a stake in societal development in general, creativity 
and managing a diverse workforce must be seen as a social and moral imperative. 
While diversity has numerous benefits, the potential for conflicts increases if it is 
not well-managed.

The purpose of this study stems from the lack of studies on workforce 
diversity in Ghana. In addition, empirical research on diversity management 
is increasingly needed in Africa, as studies have focused on the developed 
world. The focus of this article, therefore, is to examine the nature of work-
force diversity in the Ghanaian civil service regarding gender, age, education 
and ethnicity. The study seeks to provide practical recommendations for 
managing a diverse workforce to ensure better organisational productivity and 
performance.
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THEORETICAL FRAMEWORK: 
REPRESENTATIVE BUREAUCRACY

This article is based on the Theory of Representative Bureaucracy. A substantial 
proportion of workforce diversity research in public administration is rooted in 
the notion of representative bureaucracy (Pitts & Wise 2010). Some research on 
workforce diversity has investigated the extent to which governmental organisa-
tions have represented demographic groups including women and racial/ethnic 
minorities (e.g. Riccucci 2009; Riccucci & Saidel 1997). Others have explored 
policy outcomes for beneficiaries, especially women and racial/ethnic minorities 
who have not been equally represented in public organisations (e.g. Bradbury & 
Kellough 2008; Keiser, Wilkins, Meier & Holland 2002). The fundamental propo-
sition of representative bureaucracy rests on the fact that a diverse bureaucracy 
contributes to more responsive public policy. As such, representative bureaucracy 
could help ensure that all interests are well-represented in the formulation and 
implementation of policy (Selden 1997).

Defining Theory of Representative Bureaucracy is a challenging endeavour, as 
several authors have offered different definitions with numerous inconsistencies. 
For Bradbury & Kellough (2008:697), “The Theory of Representative Bureaucracy 
suggests that diversity within the public workforce, especially regarding charac-
teristics such as race and ethnicity will help to ensure that the interests of diverse 
groups are represented in policy formulation and implementation processes”. This 
definition reflects a positive view of diversity. It is assumed that when the needs 
of diverse groups are considered in policy formulation and implementation, there 
is the likelihood of consensus building. Given the fact that there are various eth-
nic groups in Ghana, it could ultimately enhance the commitment levels of civil 
servants. Kranz (1975:123) states that “representative bureaucracy is one in which 
the ratio of each minority group in a particular government agency equals that 
group’s percentage in the population in the area served by that office”. This defi-
nition offers some insight into why it is important that minorities are considered in 
government agencies. The difficulty with the definition is seen in terms of reduc-
ing who qualifies to join the civil service in quantitative terms. In practice, this 
could create some problems with aspects such as competence and loyalty. Meier 
et al. (1999:1026) hold the view that representative bureaucracy “suggests that if a 
bureaucracy is broadly representative of the public it serves, then it is more likely 
to make decisions that benefit that public”. As such, representative bureaucracy 
could lead to positive decision outcomes.

Scholars in the field of Representative Bureaucracy distinguish between two 
forms of representation, namely passive and active; the literature on passive 
representation examines whether the bureaucracy’s composition mirrors that of 
the general population or whether women and minorities are underrepresented 
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(Dolan 2000; Kellough 1990; Riccucci & Saidel 1997). As such, from a passive 
representation perspective, the bureaucracy should have the same demographic 
origins (gender, race, income, class, religion) as the population it serves (Mosher 
1982). Active representation, on the other hand, is concerned with how repre-
sentation influences policymaking and implementation. Active representation 
presumes that bureaucrats will act purposely on behalf of their counterparts in 
general (Riccucci & Van Ryzin 2017). Recent studies demonstrate that both pas-
sive and active representation in the bureaucracy is necessary to ensure a healthy 
democracy (Riccucci & Van Ryzin 2017).

Some scholars hold the view that the legitimacy of government agencies 
depends on whether the staff composition reflects the important demographic 
features of their constituencies (Riccucci et al. 2014). Schroter & Von Maravich 
(2014:6) support this normative viewpoint by stating that “Representation and 
staffing carry important implications for the delivery of public services and the 
sharing of power in society” (Schroter & Von Maravich 2014:6). The work of 
Seldon et al. (1998) and Riccucci et al. (2014), show that a representative police 
force increases the public’s perception of legitimacy, fairness and improved job 
performance. Results from recent studies in the United States (US) point to the 
possibility that gains in representation for some groups (usually white women) 
can come at the expense of gains for members of other under-represented groups 
(Kennedy 2014).

Meier et al. (1999) point out that when minorities occupy positions within 
a bureaucracy, it could benefit minority clients. However, more recently, the 
potential benefits of a representative bureaucracy have been challenged by the 
devolution of administrative control between the national government and state, 
local, private and third-sector actors; as reflected by the outsourcing of govern-
ment services. According to Keiser et al. (2004), the devolution of the state could 
lead to a loss of equity in the treatment of minorities who participate and those 
seeking to participate in government programmes. De Blanco (2008) for instance, 
asserts that including women in public sector management plays a key role in the 
long-term political representation of women. De Blanco (2008:682) states that, 
“Despite the small but growing number of female ministers, many women are 
stepping into second and third levels of responsibility in public administration. 
This movement creates a reservoir of talented women ready to progress in more 
significant numbers into positions of power at the highest levels of decision mak-
ing”. While De Blanco (2008:682) writes about trends in Latin American coun-
tries, the observation is universally applicable.

According to Subramaniam (1967:1014), representative bureaucracy can lead 
to an ineffective bureaucracy since it is expected to be responsive to both the 
interests of the section of the population and the general interest of the country. 
The author notes that “if the various classes represented have all different and 
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conflicting interests, and if their members in the bureaucracy advocate mainly 
class interests – in accord with the basic argument – the result is likely to be a 
divided and, even, ineffectual bureaucracy”. Again, representative bureaucracy 
can lead to bias in policy development, which is something the bureaucracy is 
meant to eliminate. This position contradicts the fundamental principle of the 
bureaucracy as a nonpartisan organisation. Notably, the state should take on a 
neutral position in policy development and implementation to benefit all citizens, 
irrespective of certain specific characteristics (Meier & Hawes 2009).

CONCEPTUAL ANALYSIS OF DIVERSITY MANAGEMENT

In recent years, diversity management, equality and inclusion have generated con-
siderable interest concerning workplace management (Litvin 1997). The origin of 
diversity management in organisations can be traced back to the 1960s in the US 
(Jonsen et al. 2011), with the introduction of equal employment (EE) opportunity 
laws, followed by affirmative action (AA) programmes that focused on protecting 
marginalised minorities. Workplace diversity studies have since matured as a vast 
and vibrant field of study, not only in Public Administration but also in disciplines 
such as Public Relations and Marketing.

Diversity management has been given several definitions in the literature. 
According to O’Reilly et al. (1998:186), a group is considered ‘diverse’ “if it is 
composed of individuals who differ on a characteristic on which they base their 
own social identity”. Some scholars have defined the concept of ‘diversity’ ac-
cording to narrow and broad parameters. The narrow perspective looks at di-
versity regarding race, gender and ethnicity (Kossek & Lobel 1996). The broad 
perspective, on the other hand, looks at diversity in terms of age, national origin, 
religion, disability, sexual orientation, values, ethnic culture, education, language, 
lifestyle, beliefs, physical appearance and economic status (Triandis & Bhawuk 
1994). Each of these characteristics can affect an employee’s attitudes and behav-
iour in the workplace. It can also influence their ability to work well with other 
employees. Therefore, it is essential that these differences are managed efficiently. 
Diversity also encompasses all the characteristics that make one individual or 
group different from the other. It is an all-inclusive concept that recognises and 
appreciates everyone and every group’s unique characteristics (Kossek & Lobel 
1996).

Contemporary scholars concur that a diverse workforce is beneficial to or-
ganisations (Stewart & Brown 2010; Dessler 2013; Mathis et al. 2013; Mondy & 
Mondy 2014; Noe et al. 2014). Workforce diversity thus refers to the variety of 
employee identities in the organisation, such as gender, race, ethnicity, religion, 
sexual orientation, physical ability, age, family status, economic, educational 
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and geographic background and status. Workforce diversity may also be viewed 
regarding behavioural diversity, such as differences in learning, communication 
work styles among individual employees (Loden and Rosener 1991). Moreover, 
workforce diversity can be characterised in different ways. For instance, oc-
cupational diversity encompasses the range of occupations employed to fulfil 
the organisational mission. In turn, professional diversity focuses on the range 
of training and professional degrees an organisation requires from its members. 
Social diversity, on the other hand, refers to variations in the characteristics that 
identify a person with a given “cultural” community or group identity (Hays & 
Kearney 2003).

Diversity has become a primary theme in Public Management research 
literature. Notably, inquiry is devoted to diversity management programmes 
(Kellough & Naff 2004); how diversity influences performance outcomes (Pitts 
2005; Wise & Tschirhart 2000); the status of minority groups in public employ-
ment (Lewis 1996; Lewis & Allee 1992; Lewis & Smithey 1998); and the role of 
diversity in Public Administration as a field of study (Pitts & Wise 2004; Tschirhart 
& Wise 2002).

Legal settlements with some international corporate giants suggest that ineffec-
tive management of a diversified workforce can be detrimental to organisations 
and their bottom lines (Friday & Friday 2003). Diversity management goes far 
beyond adhering to legal requirements; as a voluntary initiative, this management 
approach is a strategic response to workplace diversity which leads to many posi-
tive work-related outcomes. Diversity and equality management has been shown 
to lead to higher levels of labour productivity and employee innovation, as well as 
lower voluntary turnover (Evans 2014). Furthermore, strategic diversity manage-
ment practices have been linked to improved work-group performance outcomes 
and higher levels of job satisfaction (Pitts 2009). In other notable studies, em-
ployee perceptions of the diversity climate have been linked to employee loyalty. 
When moderated by diversity management practices and team processes, racial 
diversity has been noted to positively correlate with employee performance (Choi 
& Rainey 2010).

Diversity encourages effective communication within an organisation. In cultur-
ally homogeneous groups, members tend to communicate with each other more 
frequently and in a greater variety of ways. Earley & Mosakowski (2000) ascribe this 
conducive communication environment to the fact that homogeneous groups share 
the same worldviews and a unified culture resulting from in-group attachments 
and shared perceptions (Earley & Mosakowski 2000). Within the context of Social 
Identity Theory, cultural homogeneity in management groups may increase the level 
of satisfaction and cooperation and decrease emotional conflict that could lower the 
employee turnover rate (Williams & O’Reilly 1998). As homogeneous groups do not 
have significant cultural barriers to social interaction, it is easy to foster positive social 
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associations, in-group social contacts and effective job performance (Blau 1977). 
Such social identity includes age, race, ethnicity, gender, physical ability, sexual 
orientation, nationality and class. Loden & Rosener (1991) argue that secondary at-
tributes such as income, education, religious beliefs, lifestyle, marital status, military 
experience, geographical location, functional background and union status may also 
affect social identity. Attributes like ethnicity, race and gender, among others, have 
become social ‘marks’ that play a critical role in determining the workplace experi-
ence of any given group in our society (Williams 1990).

Public sector managers have various options at their disposal to manage di-
versity. Ivancevich & Gilbert (2000) hold the view that organisations have some 
choices to make in addressing the issue of diversity management. Some of these 
choices include exclusion of the diverse group; denial or mitigation of differences; 
assimilation of each difference; suppression of differences; compartmentalisations 
of differences; tolerance; building relationships; and mutual adaptation.

Kandola & Fullerton (1998), state that the basic concept of managing diver-
sity is to accept that the workforce consists of a diverse population of people. 
According to the authors, diversity consists of visible and non-visible differences, 
which include factors such as gender, age, background, race, disability, personal-
ity and work-style (Kandola & Fullerton 1998). They further argue that managing 
diversity is based on the premise that harnessing these differences will create a 
productive environment in which everybody feels valued, talents are utilised and 
organisational goals are met. Thus, to achieve high productivity, diversity manage-
ment needs to be pursued vigorously. Undeniably, Kandola and Fullerton’s (1998) 
argument is applicable to the Ghanaian civil service. A more diverse cross-section 
of the population needs to be included in the civil service. In addition, their ener-
gies should be harnessed in a joint effort to ensure high-quality service delivery.

In most cases, changing organisational cultures reflect a diversion from the 
white, male-dominated model of organisations. Some ‘traditional’ organisational 
cultures are not conducive to including women and minorities in important 
decision-making processes. By excluding women and minorities from significant 
decision-making, employees’ talents will remain underutilised and the govern-
ment will be less effective. Such a situation calls for recognising and appreciating 
the differences of people from diverse backgrounds and making decisions that 
will turn these differences into opportunities for organisational growth. In this 
vein, managers should employ new diversity-focused values, such as encouraging 
and celebrating the promotion of minority groups.

Diversity management underscores the importance of recognising and appreciat-
ing differences within the workplace and attempting to accommodate those differ-
ences where possible (DeNisi & Griffin 2005). Managing diversity, therefore, means 
seeking and applying structures and processes that create an equitable and fair work 
environment for all employees. Workforce diversity is based on the premise that 
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human resources are increasingly vital to organisational survival and effectiveness 
(Hudson Institute 1988); while diversification programmes are the best ways to ef-
fectively use human resources (National Performance Review 1993).

There is a definite link between diversity management, EE and AA, as reflected in 
various perspectives in the literature. Some hold the view that diversity management, 
EE and AA, are one and the same construct and therefore use the terms interchange-
ably. Others argue that the three concepts are complementary, while some also be-
lieve that diversity management is merely a less-controversial alternative to EE or AA 
(Agocs & Burr 1996). Nevertheless, any attempt to manage diversity needs to take a 
broader perspective than EE and AA alone (Agocs & Burr 1996).

A five-year study of several companies examined how diversity affects perfor-
mance. It found that managing diversity leads to more effective performance on 
gender issues, but that racial and ethnic diversity may have a negative impact on 
business performance unless specific controls are in place. If not managed prop-
erly, diversity can lead to miscommunication, conflict, higher turnover and lower 
performance (Kochan et al. 2003). Some significant contributions to the field of 
workplace diversity have been based on inductive research methodologies (Cox 
1993). Scholars are beginning to build theories regarding the impact of diversity 
on workplace outcomes. Moreover, diversity management has been posited as a 
moderator in the relationship between workplace diversity and outcomes such as 
working relationships and performance.

The best practices for diversity focus on selecting for diversity, reducing work-
place discrimination, and generating financial effectiveness. Thus, it can be con-
cluded that diversity management could be seen as formalised practices intended 
to enhance stakeholder diversity, create a positive working relationship among 
diverse sets of stakeholders and create value from diversity. Where tasks require 
problem-solving, team diversity may provide cognitive resources and social 
capital that enhance performance (Joshi & Jackson 2003). The dimensions of de-
mographic diversity that have been associated with improved team performance 
include gender, ethnicity, age, occupational background and education (Smith et 
al. 1994). As such, these dimensions have been selected for the current research.

Constitutional imperative of workforce 
diversity in the Ghanaian civil service

The civil service is founded on the merit system, whereby positions are evaluat-
ed and ranked in relationship to specific task requirements (Stillman 2010: 182). 
The civil service is one of 14 public service institutions of Ghana. Chapter 14, 
Article 190 (1)(a) of the 1992 Constitution of the Republic of Ghana (hereafter re-
ferred to as the Ghanaian Constitution) states that “the Public Services of Ghana 
shall include the Civil Service”. Article 190 (2) of the Ghanaian Constitution 
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states that, “The Civil Service shall until Parliament otherwise makes provision, 
comprise service in both central and local government”. The civil service is 
recognised as the critical administrative machinery that translates government 
agenda and manifesto themes into implementable policies and programmes to 
achieve national goals. In that regard, the success of any government, particu-
larly those of developing nations, depends on the efficiency and effectiveness 
of the civil service (Annual Performance Report of the Civil Service 2011). The 
Ghanaian civil service consists of 23 ministries and five extra-ministerial or-
ganisations, namely Office of the President, Office of the Head of Civil Service, 
Council of State, Office of the State Protocol, Public Sector Reform Secretariat 
and 34 departments.

The fact that workforce diversity plays a central role in the Ghanaian 
Constitution cannot be overlooked. The importance of workforce diversity 
in Ghana is outlined in Chapter Six of the Ghanaian Constitution, under “the 
Directive Principles of State Policy”. Article 35 (5) states that:

“The State shall actively promote the integration of the peoples of Ghana and 
prohibit discrimination and prejudice on the grounds of place of origin, circum-
stances of birth, ethnic origin, gender or religion, creed or other beliefs”.

The Ghanaian Constitution not only recognises the importance of diversity, but 
also recommends appropriate measures to make this provision a reality. Article 35 
(6a, b, c, and d) states that the state shall take appropriate measures to:

 ● “foster a spirit of loyalty to Ghana that overrides sectional, ethnic and other 
loyalties”;

 ● “achieve reasonable regional and gender balance in recruitment and appoint-
ment to public offices”;

 ● “provide adequate facilities for, and encourage, free mobility of people, goods 
and services throughout Ghana”; and

 ● “make a democracy a reality by decentralising the administrative and finan-
cial machinery of government to the regions and districts and by affording all 
possible opportunities to the people to participate in decision-making at every 
level in national life and government”.

The above constitutional provisions highlight that diversity should be a key com-
ponent in the Ghanaian public administration. This focus provides enough justifi-
cation for its efficient management.

METHODOLOGICAL APPROACH

The analysis of diversity within the civil service workforce is carried out using 
two approaches, namely distribution and incidence methods. Diversity in the civil 
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service was analysed from four different perspectives, namely gender, age, educa-
tion and ethnicity. The distribution of civil service workers by specific dimension 
is computed from:

D = 
ni

n
 (1)

where ni is the number of civil service workers from a particular group within a 
dimension; n is the total number of civil service workers; and i is groups or cat-
egories within the dimension (e.g. males and females within gender dimension).

The distribution method captures the relative share of each group within a 
particular civil service dimension. The downside of this measure of diversity is 
that it does not capture the relative share of each group of a particular dimension 
in the population.

The distribution measure is complemented with incidence to capture the ef-
fect of representation of groups (dimensions) in the population. The incidence of 
civil service workers by a given dimension of diversity is given as:

Ii = 
ni

Ni

 (2)

where ni is the number of civil service workers from a particular group (dimen-
sion); Ni denotes the total number of people from a particular group (dimension) 
in the population under consideration (total workforce). A chi-square (chi2) statis-
tic is used to evaluate the statistical significance of diversity.

Data sources

The primary source of data analysis is the most recent labour force survey that was 
conducted along with the Ghana Living Standards Survey (GLSS6) of 2012/13. 
This nationally representative labour force survey covers the entire nation and was 
conducted over a one-year period between 18 October 2012 and 17 October 
2013. From an estimated working-age population (15+ years) of 15.97 million, 
about 12.04 million people (75.4%) are engaged in different sectors and types of 
employment. About 88% of the workforce is engaged in the informal sector, with 
the remaining 12% working in the formal sector (see Table 1). The public sector’s 
employee corps of 710 000 accounts for 5.9% of total employment and/or 49% 
of total formal employment sector. The dominance of public sector employment 
dwindled after 1984 due to the implementation of the structural adjustment pro-
gramme that saw the loss of a number of public sector jobs due to retrenchment 
(Baah-Boateng & Ewusi 2013; Boateng 2001).
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Table 1 Ghanaian Workforce 2012/13

Sectoral Distribution of Workforce Category of Public Sector Workers

Institutional Sector % Public Sector %

Public 5.9 Civil Service 40.7

Private Formal 6.1 Other Public Service 55.9

Informal 88.0 Parastatals 3.4

All 100.0 All 100.0

Total Workforce (million) 12.039 Total (million) 0.710

Source: (Computed from the Labour Force 2012/13)

ANALYSIS OF CIVIL SERVICE DIVERSITY

The current study analysed diversity according to four dimensions (age, gen-
der, education and ethnicity) based on the distribution and incidence method. 
Distribution within the civil service was matched with the distribution of all for-
mal sector workers according to each of the four dimensions. The aforementioned 
was measured against representation to ascertain whether a particular group is 
adequately represented in the civil service.

Age diversity

The age of Ghanaian civil servants ranges from a minimum of 19 years and maxi-
mum of 68 years, with a mean and median age of 40 years and 39 years, respec-
tively, while the modal age is 29 years (see Table 2). The low skewness value of 
0.21 and the closeness of the mean and median values suggest that the number of 
workers older than the mean and median ages is almost the same as the number 
below. However, the high standard deviation and variance indicate that the age 
spread around the mean is quite extensive. The Pearson’s chi-squared value of 
68.42 and associated p-value point to a statistically significant age diversity of civil 
service workers.

The results in Table 2 further suggest that the Ghanaian civil service is domi-
nated by adults between the ages of 36 and 59, who account for 56% of the 
total workforce. This is followed by young adults between the ages of 25 and 35, 
who constitute 37% of the workforce (the youth account for about 5% of this 
segment). In Ghana, the youth includes people aged between 15 and 35, while 
the United Nations (UN) define ‘youth’ as persons between the ages of 15 and 
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24. This raises the percentage of young people in the civil service to about 42%. 
Persons 60 years and older account for 2.6%; these people are mostly retired and 
are employed on contract basis to share their expertise in the service with the 
younger ones.

The age distribution of total employment indicates that adults and young 
adults are highly represented in the civil service. Although about 42% of the 
total workforce falls within the adult age group of 36–59, more than half of 
civil service workers are adults; yielding the highest incidence of 3.2%. Young 
adults enjoy solid representation; they constitute 37% of civil service workers 
but account for 31% of the total employment. This yields the second highest 
incidence, which implies that about 3% of young adults in employment are 
engaged in the civil service. Two possible reasons for the low level of represen-
tation in the civil service are that most people go on pension at the age of 60, 
while the youth is characterised by lower levels of education and limited work 
experience.

Gender diversity

Gender distribution demonstrates that the civil service is male-dominated. It 
is important to correct these imbalances, as the population and total employ-
ment of females are higher than that of males. Table 3 indicates that 63% of 

Table 2: Age diversity of Civil Service Workers 2012/13

Age

Distribution (%)
Incidence 

(%)
Relevant 
StatisticsCivil Service Total 

Employment

Youth (19–24) 4.8 16.3 0.7 Minimum age 19

Young adults 
(25–35) 37.0 30.5 2.95 Maximum age 68

Adults (36–59) 55.6 41.9 3.2 Mean age 40.04

Old (60+ 2.6 11.3 0.6 Modal age 29

Total 100.0 100.0 – Median age 39

Std. deviation 11.2

Variance 125.95

Sample 730 28,858 2.4 Skewness 0.21

Pearson’s chi2 (3) = 68.42 p-value = 0.000
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civil service workers are male, while the remaining 37% are female. The op-
posite rings true for the total workforce, where 53% is female and 47% is male. 
Thus males are more represented in the civil service, as 3.4% of the total male 
workforce is employed in the civil service as opposed to 1.8% of females. The 
Pearson’s chi-square value indicates the statistical significance of gender diver-
sity within the civil service.

Table 3: Gender diversity of civil service workers

Gender
Distribution (%)

Incidence (%)
Civil service Total employment

Male 63.1 46.9 3.4

Female 36.9 53.1 1.8

Total 100.0 100.0 –

Sample 730 28,858 2.53

Pearson’s chi2 (1) = 78.83 p-value 0.000

This male dominance could be attributed to the cultural context of Ghanaian so-
ciety. Kwapong (2000:4) provides the following explanation for the country’s pa-
triarchal foundation: “Following from the childhood perception and expectation 
of the male, boys are usually given the opportunity of pursuing higher education 
when the family can afford to send only one child to school”.

Education diversity

Based on Pearson’s chi-square value and the associated p-value, educational di-
versity is significant within the civil service. Given the importance of education 
in the civil service, most workers (22%) have at least a Bachelor’s Degree. This 
is followed by workers who completed Junior High/Middle School (19.5%), most 
of whom are at the lower echelon of the job ladder (drivers, messengers, etc.). 
In total, about 73% of civil service workers have at least secondary education, 
while 3.3% and 4.3% have no education and primary education, respectively. 
Indeed, less-educated persons are under-represented, while the educated are 
over-represented. This can be ascribed to the fact that a formal education is an 
essential requirement to access civil service jobs. As most females have a lower 
level of education than males, it is more difficult for them to access civil service 
jobs (Baah-Boateng 2012).
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Table 4: Education diversity

Education
Distribution (%)

Incidence (%)
Civil service Total employment

No education 3.3 35.5 0.2

Primary 4.3 20.8 0.5

JHS/Middle 19.5 28.1 1.7

Secondary plus 14.0 8.2 4.2

Vocational/Technical 5.5 2.0 6.6

Teacher/Nursing 16.6 1.4 28.7

Post sec diploma 14.95 1.9 18.7

Bachelors plus 21.95 2.1 25.8

Total 100.0 100.0

Sample 730 28,858 2.53

Pearson’s chi2 (5) = 356.83 p-value 0.000

Civil service diversity by ethnicity

Ethnic diversity in the civil service is quite pervasive and statistically significant 
considering the statistical significance of the Pearson’s chi-square value. The dom-
inant ethnic group in the civil service is the Ewe, who constitutes 14.2% of the 
total civil service workers corps; followed by Asante and Fantes with 13.8% and 
11.8%, respectively. Other Akans (made up of 12 different single ethnic groups) 
jointly constitute about 10% of the total civil service workers corps, while 38 
other ethnic groups jointly command 16.2% of civil service positions (see Table 
5). When comparing the relative ethnic distribution of the civil service with that 
of the total employment, it becomes clear that the three dominant ethnic groups 
and other smaller ethnic groups such as Akuapim, Akyem, Brong, Ga-Dangme 
and Nankansi/Talensi are over-represented. From the incidence perspective, 
the group with the highest representation is Akuapim; followed by Asante and 
Akyem, with an incidence of 3.6% each; and Fante and Ewe with incidence value 
of 3.2 and 3.0; respectively. The two under-represented single ethnic groups are 
Dagarti and Dagombas.
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Table 5: Ethnic diversity of civil service workers

Ethnicity

Distribution (%)

Incidence (%)
Distribution 
of Bachelors 

holdersCivil service Total 
employment

Asante 13.8 9.7 3.6 14.4

Akuapim 3.8 2.4 4.0 5.3

Akyem 3.8 2.6 3.6 3.3

Brong 5.6 5.0 2.8 2.8

Fante 11.8 9.3 3.2 18.8

Other Akans 9.9 7.7 3.2 8.3

Dagomba 3.2 5.5 1.5 2.3

Dagarti 6.7 9.1 1.9 6.3

Ewe 14.2 12.1 3.0 11.6

Ga-Dangme 6.7 6.0 2.8 12.1

Nankansi/Talensi 4.2 3.6 2.9 4.0

Other Groups 16.2 27.1 1.5 11.1

Total 100.0 100 100

Sample 730 28,858 2.53 606

Pearson chi2 (11) = 80.16 p-value 0.000

Various reasons could be given for the ethnic diversity. While discrimination 
cannot be ruled out, individual preferences for certain jobs could also play a 
role. Moreover, differences in the level of education across ethnic groups could 
explain the over- or under-representation of certain ethnic groups. For instance, 
among Ghanaian workforce with at least a Bachelor’s Degree, the Fante domi-
nates with 18.8%, followed by the Asante with 14.4%, and the Ga-Dangme 
and the Ewe who constitute 12.1% and 11.6%, respectively. As civil service 
positions require a certain level of education, these ethnic groups can easily 
gain employment.
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STRATEGIES TO MANAGE WORKFORCE DIVERSITY

One possible approach involves evaluating the value of diversity to the civil ser-
vice. In this regard, the Office of the Head of the Civil Service and the Public 
Service Commission must examine their beliefs and values about a diverse work-
force and should clarify a vision of the workplace. Successful diversity manage-
ment requires commitment throughout the organisation, starting with top man-
agement. As such, all managerial ranks should be held accountable for increasing 
diversity. This must be done in order to meet legal, demographic, social, ethnic, 
and strategic requirements and expectations from all stakeholders (e.g. public 
agency clients, managers, staff, elected officials and suppliers). Alcázar et al. 
(2013) point out human resource (HR) strategies should be transformed to manage 
a diverse workforce effectively. For instance, it is inadequate to introduce ‘gender-
neutral’ practices to increase gender diversity since, in reality, these practices may 
appear more ‘gender blind’ and lead to a decline in women employed in male-
dominated organisations (Evans 2014). To retain women in such organisations, 
gender-biased organisational cultures need to be transformed.

Workforce diversity requires changes in organisational culture and top man-
agement’s intervention to help shape a new organisational culture. Certain values, 
assumptions and communication patterns characterise interaction among em-
ployees. These patterns are invented, discovered or developed by members of the 
organisation as a response to problems or sensitivity to client needs. In time, they 
become part of the organisational culture, as they are taught to new members as 
the correct way to perceive, think, and feel in relation to these problems or needs 
(Schein 1981).

Another important strategy is to ensure equal opportunities for all employees 
in the civil service. Managing diversity starts with the policies that the civil service 
adopts as diversity directly or indirectly affects how people are employed in the 
civil service. The civil service must address and respond to problems that arise from 
diversity. In this instance, opportunities should be created for more women to enroll 
at educational institutions so that they have a better chance of being employed in 
the civil service. This can be done by awarding scholarships to underprivileged girls.

Another effective strategy to manage workforce diversity in the civil service 
is regular diversity training and development. Diversity training is a valuable tool 
to implement a diversity policy. Diversity training is specifically designed to en-
able members of an organisation to function better in a diverse workplace. It is a 
powerful tool to raise awareness of diversity issues and to enhance the diversity 
management skills of officials from the Head of the Civil Service and the Public 
Service Commission. Legal awareness is essential, as it focuses on the legal im-
plications of discrimination. Other critical components are cultural and sensitivity 
awareness training (Mathis et al. 2006).
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CONCLUSION AND RECOMMENDATIONS

Managing diversity is about ensuring that all people maximise their potential and 
their contribution to the civil service. This implies valuing the differences between 
people and the different qualities that they bring to their jobs. Ultimately, this 
can lead to the development of a more rewarding and productive environment. 
Valuing diversity is a useful tool to facilitate the use of human capital to achieve 
organisational successes, in this case, productivity in the civil service.

Within the context of diversity management, it is important to confront as-
sumptions, biases and prejudices and view differences as an opportunity for or-
ganisational effectiveness. This means striving to include previously marginalised 
groups. Moreover, it often means substituting outdated systems, policies and man-
agement practices with more forward-thinking ones. These include employing 
more women, a diversity if ethnic groups and more persons with disabilities. The 
central theme is accepting workforce differences and taking deliberate action to 
manage those differences to increase productivity.

To facilitate employee retention and career development, organisations can 
ensure that all employees with leadership potential, irrespective of their immuta-
ble characteristics, have an opportunity to be mentored. This requires a strategic 
focus on having diverse leaders in influential positions, as evidence suggests that 
mentors tend to select protégés similar to themselves in background, education, 
gender, race, ethnicity and religion.

Managing diversity is a planned effort to be proactive in addressing diversity-
related issues. This leads to an organisational culture that not only values people’s 
differences but also recognises that organisations can be improved by fostering a 
culture that regards people’s differences as an asset. The planned efforts include 
deliberate actions to increase individual awareness of difference, to improve skills 
that produce a climate that maximises individual and group potential, and to 
reduce barriers of improved performance in the work environment. It is appropri-
ate to utilise all human resources without preferential treatment of any group, to 
value and encourage differences, to link the civil service’s overall strategic vision 
and long-term planning to diversity, as well as to enhance recruitment, teamwork, 
morale, productivity, creativity, customer service, equality service, and staff reten-
tion. To promote positive change and encourage diversity, public executives must 
change their assumptions and recognise that employee diversity is real, is posi-
tive, and must be valued. The Head of the Civil Service and the Public Services 
Commission of Ghana must develop the philosophy of valuing and appreciating 
workforce diversity. The required action should be taken to respond to changing 
demographic conditions, male dominance, and poor women’s representation in 
the civil service.
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