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In the article ‘Uncovering the Nexus between the Informal Waste Economy 
and Municipal Solid Waste Management in the Mangaung Metropolitan 
Municipality’, M Mofokeng, A du Plessis and L du Plessis explore the untapped po-
tential of the local informal waste economic sector in relation to solid waste man-
agement practices in the Mangaung Metropolitan Municipality. More specifically, 
the article analyses the extent to which the informal waste economy is synchro-
nised with municipal solid waste management policies and strategies. The article 
also highlights the role that waste pickers or recyclers play in the waste economy 
to promote local economic development by recycling useful waste. The article re-
vealed that there is a disjuncture between the informal waste economy and solid 
waste management practices within the Mangaung Metropolitan Municipality. 
The Mangaung Metropolitan Municipality has focused predominately on solid 
waste management, with the exclusion of the informal waste economy. This ar-
ticle offers recommendations on how the Mangaung Metropolitan Municipality 
can formalise the informal waste economy. The authors state that it is important 
that local government recognises and acknowledges the cross-sectoral linkages of 
the informal waste economy in relation to solid waste management. The authors 
argue that stakeholders such as local government, waste pickers, NGOs, recycling 
companies and buy-back centres must commit to integrating the informal waste 
economy in the solid waste management value chain, if they are to derive the 
untapped economic, social and environmental benefits. This article provides new 
perspective and highlights research gaps on the need to integrate the informal 
waste economy and municipal solid waste management policies, plans, projects 
and programmes in the Mangaung Metropolitan Municipality.

National budgets are instruments used by the Executive to direct resources for 
service delivery. It therefore follows that government budgets should be used for 
purposes of transparency and accountability in Parliament. The annual passing 
and adoption of the national budget are legislative in nature, which, when coupled 
with the exercise of oversight over the national budget, requires Parliament to 
be ably resourced in order to effectively perform these legislative and oversight 
functions. M I Jahed and A K Kithatu-Kiwekete, in their article ‘Positioning 
Parliamentary Budget Offices within National Budgeting Processes for Fiscal 
Oversight in African Parliaments’, argue that although parliamentary financial 
oversight committees are tasked with oversight at both the legislative and audit 

Editorial
D Nel-Sanders

Chief Editor
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phases of the national budget, the capacity to examine and review the fiscal and 
economic details of the budget is seldom available, particularly in African parlia-
ments. The authors examine how independent financial institutions, as a recent 
capacity building phenomenon in African parliaments, can be used to better serve 
parliamentary financial oversight committees. The authors argue that it is important 
for parliamentary financial oversight committees to have access to Parliamentary 
Budget Offices with the needed fiscal and budgetary capacity to analyse, review, 
and issue the relevant reports throughout the national budget cycle to enhance the 
fiscal and budgetary capacity of African parliaments. The authors conclude that, 
through Parliamentary Budget Offices, fiscal and budgetary capacity is more ac-
cessible to the legislatures and these institutions could be better positioned within 
national budgeting processes to support legislative scrutiny.

Gender-based violence is pervasive and deeply ingrained in contemporary so-
ciety. N von Meullen and G van der Waldt, in their article ‘A Model for Gender-
based Violence Awareness: The Case of Student Representative Councils in 
Selected South African Universities’, argue that, despite several combative 
efforts by governments, international agencies and non-governmental organisa-
tions, gender-based violence has become almost commonplace on South Africa’s 
higher education campuses. The most recent initiative of this nature is a policy 
framework that compels higher education institutions to create awareness and 
prevent incidents of gender-based violence on campuses. According to the au-
thors, Student Representative Councils play a significant role in this regard by initi-
ating and implementing student awareness initiatives on campuses. Subsequently, 
this article reports on the findings of an empirical survey conducted among 
Student Representative Councils at selected South African universities regarding 
the prevalence of gender-based violence on campuses. For the purposes of the 
study, case study methodology was followed, while semi-structured interviews 
were used to collect data from 27 participants from nine universities. The find-
ings highlight that Student Representative Councils face various challenges in 
creating awareness regarding gender-based violence. The authors state that, 
“the prevalence of gender-based is unacceptably high, and a comprehensive ap-
proach should be followed to address it”. The authors add that the relationship 
between university management and the Student Representative Council needs 
to be strengthened to fight gender-based violence on campuses through efficient 
awareness programmes.

In the late 1990s, the South African government adopted a Public Private 
Partnership approach to accelerate infrastructure development and service provi-
sion. In the article ‘Challenges to Effective and Efficient Infrastructure of Public 
Private Partnerships in South Africa’, Z H Dlamini and L Botes investigate Public 
Private Partnership projects’ failure to deliver on targeted outcomes – especially 
in terms of infrastructure development, upgrades, operations, maintenance and 
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management. The authors argue that, more than two decades after implementing 
this internationally accepted approach, the results have been disappointing across 
all three spheres of government. To gain insight into the key factors that hamper 
the implementation of Public Private Partnerships, the authors collected data 
through qualitative interviews with professionals involved in this process. The re-
search found that many of the challenges relate to inefficiencies in the design and 
implementation of PPP agreements. In this regard, the authors state that, “various 
Public Private Partnership projects in the country take far longer than necessary 
to implement, some fail to reach the desired delivery or completion stage, while 
others are exposed to financial mismanagement, as well as outright corruption”. 
The research results highlight that these inefficiencies have led to sub-standard 
transport infrastructure, incomplete and poorly maintained basic service infra-
structure, the misappropriation of infrastructure funds, as well as the mounting 
infrastructure backlogs.

In ‘The Relationship Between Leadership and Rules of Conduct in Instilling 
Ethical Behaviour: Case of City of Tshwane Metropolitan Municipality’, I A 
Adetunji and C Alers highlight the factors that drive the ethical conduct of munici-
pal staff members in the City of Tshwane Metropolitan Municipality. The authors 
underscore the importance of determining the factors that influence individual 
officials’ ability to behave in an ethical manner. They argue that this will widen 
municipalities like the City of Tshwane Metropolitan Municipality’s knowledge 
base on what drives its staff members to act and behave ethically, especially 
when dealing with the public. In this qualitative study, interviews were used as a 
data collection instrument, while unobtrusive research techniques were adopted. 
For the interviews, staff members from the Human Resource and Operational 
Divisions of the City of Tshwane Metropolitan Municipality’s Department of 
Public Works were targeted. Responses were obtained online from front desk of-
ficers, supervisors, operational managers and human resource managers. The re-
search revealed that leadership had a greater impact on staff members’ behaviour 
than the municipality’s rules or codes of conduct. “The behaviour and guidance 
of their leaders tend to influence staff members’ conduct far more than the rules 
and it needs leadership with integrity to legitimise the rules”, according to the 
authors. To encourage ethical behaviour, it is suggested that the municipality de-
velop and apply the right approaches to ensure that subordinates, colleagues and 
managers behave in an ethical manner. In conclusion, the authors call for further 
research regarding the efficacy of a compliance-based reward and penalty system 
to attain ethical standards.

Internationally, public expenditure management is seen as a way to foster a 
culture of financial prudency among fiscal authorities, and to improve the qual-
ity of public service delivery. In line with this, the adoption of this management 
structure in Zimbabwe during the early 1990s was widely accepted as a possible 
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solution to the functional and institutional challenges that characterised public 
financial management systems and processes. These measures include constitu-
tional amendments such as Amendment No. 20 of 2013; the promulgation of the 
Public Financial Management Act and the Audit Office Act in 2010, Treasury and 
parliamentary reforms, adopting a cash budgeting system, the new debt servic-
ing strategies and a reduction in the number of government ministries. In ‘Public 
Expenditure Management Challenges in Zimbabwe: Critical Considerations’, A 
Gwiza and D B Jarbandhan argue that, despite these fiscal reform interventions in 
the public sector, its performance remains sub-standard. This state of affairs can 
be ascribed to several inhibitive factors, such as inadequate budgetary support 
from Treasury, a culture of public financial misappropriation, insufficient budget 
prioritisation and poor information technology infrastructure. To this end, the 
authors recommend measures to improve and sustain sound public goods and 
service delivery in Zimbabwe.

In ‘Employee Health and Wellness Programmes: Critical Considerations for 
Supervisors’, S Baduland and M Subban state that supervisors in the public service 
are responsible for managing how employee health and wellness and the rate of 
absenteeism impacts employee performance. The authors argue that “Supervisors 
must be able to execute their duties within a diverse workplace and explore in-
novative measures to embrace employee health and wellness programmes”. To 
this end, the article focuses on how supervisors can identify performance-related 
challenges in the workplace and implement the employee health and wellness 
programmes as a combative measure. The methodology of the article entailed a 
desktop literature review based on unobtrusive research techniques. The research 
revealed that supervisors’ drive to establish employee health and performance 
programmes helps enhance performance, productivity and service delivery in 
public sector institutions. “South Africa as a developing country needs public 
service employees who are committed to serving the citizens, and for supervisors 
to be accountable in ensuring employees deliver on the predetermined standards, 
rate of productivity and performance outcomes”.

CHIEF EDITOR:
Prof Danielle Nel-Sanders
Email: daniellen@uj.ac.za
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the Informal Waste Economy 
and Municipal Solid Waste 

Management in the Mangaung 
Metropolitan Municipality

M Mofokeng
Department of Public Administration and Management

University of the Free State

A du Plessis
Department of Public Administration and Management

University of the Free State

L du Plessis
Department of Public Administration and Management

University of the Free State

ABSTRACT

The aim of this article is to explore the untapped potential of the local in-
formal waste economic sector in relation to solid waste management prac-
tices in local government. More specifically, it analyses the extent to which 
the informal waste economy is synchronised with municipal solid waste 
management policies and strategies. Waste pickers or recyclers play an 
important role in promoting local economic development. Consequently, 
waste pickers are not only responsible for recycling useful waste, but they 
also contribute significantly to the waste economy. The methodological 
approach of the article entails unobtrusive research methods (conceptual 
analysis and documentary analysis). It assessed authoritative documents 
such as official government policy documents, reports, the worldwide web, 
accredited academic journal articles and other relevant documents appli-
cable to the informal waste economy and solid waste management in local 
government. The study found that the Mangaung Metropolitan Municipality 
has focused predominately on solid waste management, with the exclusion 
of the informal waste economy. This research offers recommendations on 
how the Mangaung Metropolitan Municipality can formalise the informal 
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INTRODUCTION

The Mangaung Metropolitan Municipality (MMM) governs Bloemfontein and the 
surrounding towns in the Free State province of South Africa. The municipality 
has identified a number of risks in its 2018/19 Integrated Development Plan (IDP). 
These risks include the high levels of unemployment, inadequate service deliv-
ery as well as threatened sustainability of social and community services. With 
specific reference to unemployment, it is important that the municipality’s Local 
Economic Development (LED) strategies and programmes include the informal 
waste economy as a mechanism of ecological governance, job creation and the 
reduction of waste management cost. According to Tucker and Anantharaman 
(2020:290), waste pickers, as part of the informal waste economy, play a sig-
nificant role in redirecting recyclable waste away from landfills. Although mu-
nicipalities are legally responsible for South Africa’s waste management, they can 
no longer claim to be the sole participant in a circular economy (Viljoen, Blaauw 
and Schenck 2016:21). Subsequently, waste has become an intricate process that 
involves households, waste pickers, buy-back centres and other stakeholders that 
form part of both the formal and informal sectors of the economy (Majeed, Batool 
and Chaudhry 2017:679).

There has been an increasing interest in the informal waste economy; this 
means that scholars are recognising the importance of gaining insight into the 
potential economic, social, environmental, and other benefits of the informal 
waste economy (Majeed et al. 2017:680). Yet, the informal waste economy in 
South African municipalities remains neglected and in need of alternative waste 
management options that create waste value (Viljoen et al. 2016:22). More specif-
ically, South African municipalities have only managed to recycle 10% of all dis-
posable waste to landfills (Godfrey and Oelofse 2017:2). This suggests that there 
is a disjuncture between waste management and the informal waste economy in 
most South African municipalities. This article seeks to analyse the MMM’s ap-
proach to waste management and the extent to which the MMM’s policies, LED 
plan and programmes incorporate or consider the informal waste economy. This 
article argues that the successful incorporation of waste management practices 
into the informal waste economic sector may help the MMM unearth the un-
tapped potential of the informal waste economic sector in terms of job creation, 

waste economy. This article provides a fresh perspective and highlights re-
search gaps on the need to integrate the informal waste economy and mu-
nicipal solid waste management policies, plans, projects and programmes 
in the Mangaung Metropolitan Municipality.
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a reduction in waste management cost and ecological governance. Central to this 
argument is the question: What are the key impediments to the synchronisation of 
the informal waste economy and the MMM’s solid waste management?

The article provides an overview of the key characteristics of the informal 
waste economy. This is followed by a stakeholder analysis as the theoretical 
framework that informs this study. Thereafter it analyses South Africa’s approach 
towards waste management in relation to the informal waste economy. The re-
search methodology adopted for this study is subsequently discussed. The article 
also contains an analysis of the MMM’s approach to waste management in rela-
tion to the informal waste economy. It finally provides recommendations followed 
by concluding remarks.

OVERVIEW OF THE INFORMAL ECONOMY AND WASTE

Recent evidence suggests that there is an increasing interest in the informal waste 
economy (Bisschop and Coletto 2017:2; Gall, Wiener, De Oliveira, Lang and 
Hansen 2020:2; Masuku and Nzewi 2021:60). The informal waste economy is 
part and parcel of the informal economy, which gained recognition when eco-
nomic anthropologist Keith Hart published the first ethnographic study on the in-
formal economy in Accra (Hart 1985). In an interview, Keith Hart was asked how 
he arrived at the distinction between the formal and informal economy. Some of 
the important points highlighted by Hart include the following:

 Q Hart opposes the idea of solely having an economy with highly formal and bu-
reaucratic practices in a state without the recognition of the informal economy 
as an active actor in the framework of the state.
  The recognition is followed by Hart posing the question: “How does it af-
fect our understanding in the development process to know more about what 
people are doing outside the formal framework of the economy?” (Schouten 
2013:8). This question suggests that it is necessary to consider the actors and 
their significance in relation to the formal bureaucratic economy.

 Q Lastly, Hart recognises that the whole world is affected by the informal econ-
omy when he states: “The informal economy is not a separate place, but that 
all of them combine the formal and informal in some way” (Schouten 2013:9). 
In line with the aforementioned quote, one may infer that both formal and 
informal enterprises are either linked directly or indirectly in the value chain 
that constitutes the macro- economy of any country.

In addition, the informal economy does exist and needs to be recognised to gain 
full insight into how people in the informal economy operate (Webb, McQuaid, 
Rand and Rand 2020:1007; Masuku and Nzewi 2021:60). A relationship between 
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the formal and the informal economy exists in which the politicians and civil 
servants form the largest informal economy. Viljoen et al. (2016) point out that 
the informal economy is characterised by unregistered or unofficial small-scale 
or survival enterprises, temporary workers and self-employed persons that are 
seldom monitored and taxed by state institutions. Table 1 gives an overview of the 
characteristics of these survival and unofficial organised enterprises.

Table 1:  Characteristics of survival and unofficial organised enterprises in the 
informal economy

Informal sector

(Un)organised survival 
enterprises

Organised unofficial 
enterprises

The extent of informality
Do not declare income; have no 
protection and rights at work; 
are the least versatile

Limited declaration of income to 
avoid and evade tax; a limited 
number of workers are registered 
to circumvent labour regulations; 
limited rights at work and are 
more versatile

Nature of activity

Individual or single street venders 
and/or unpaid family workers; 
small or micro-enterprises; 
subsistence agricultural farmers; 
waste pickers

Small medium enterprises; 
service providers; contractors; 
distributers

Level of labour intensity Labour-intensive Mostly labour-intensive

Owner profile Poor and illiterate; low education 
and skill levels

Poor or affluent; well educated; 
high skill levels

Markets
Barriers to market entry are 
low; highly competitive; product 
homogeneity

Barriers to market entry are low; 
highly competitive; some form of 
product differentiation

Finance needs Need working capital
Need working capital, some 
investment capital and supplier 
credit

Other needs Personal insurance and social 
protection

Personal and, in some cases, 
business insurance

Source: (Viljoen, Blaauw and Schenck 2016:177)

Table 1 provides an overview of the key characteristics of the informal waste 
economy. These characteristics provide a comprehensive diagnosis of the in-
formal waste economy. Therefore, any prognosis or strategy that a municipality 
may introduce to formalise the informal waste economic sector needs to take 
cognisance of the demographic characteristics of all the stakeholders involved in 
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the informal economic sector. Umuhoza, Kakshapati, Guendouz and Mugisha 
(2019:756) corroborate this by arguing that a stakeholder analysis process is nec-
essary to identify the individuals and groups and the potential impact that any 
policy, programme or action may have on them. This suggests that a stakeholder 
analysis approach may provide local and national government with the neces-
sary information before embarking on a strategy or programme to formalise the 
informal economy in relation to the informal waste economic sector.

THEORETICAL FRAMEWORK: STAKEHOLDER ANALYSIS

The challenges faced by waste pickers (and thus the informal component of the 
waste economy) in their interactions with (especially) local government suggest that 
there is a need for an in-depth examination of this relationship. In any public man-
agement endeavour, such as waste management, stakeholder relations often hold 
the key to the successful roll-out of services. Furthermore, the South African context 
is of particular significance since an integrated and functional relationship with the 
informal component (waste pickers) of the waste economy not only ensures that 
waste management services are rendered, but also that socio-economic develop-
ment transpires by providing otherwise marginalised people access to the economy.

If the above argument is to be incorporated for the purpose of this article, 
the management of stakeholders in this instance is non-negotiable. According to 
Gűltekin (2018:144), stakeholder management commences with stakeholder anal-
ysis that identifies the most important stakeholders and attempts to understand 
these stakeholders. Schmeer (1999) describes stakeholder analysis as a “process 
of systematically gathering qualitative information to determine whose interests 
should be taken into account when developing and/or implementing a policy or 
programme”. One could argue that the question of “whose interests” is relatively 
simple to answer since it is the local residents as end-users that should primarily 
benefit from effective waste management by local authorities. If, as argued earlier, 
the socio-economic contribution of waste management and the accompanying 
role of waste pickers as key stakeholders is to be considered, the question of 
“whose interests” becomes more complex.

To this end, Balane, Palafox, Palileo-Villanueva, Mckee and Balabanova 
(2020:1) argue that although stakeholder analysis requires assessment of the levels 
of power, position and interest of actors, few empirical studies provide details of 
how the complexities in the relationships between stakeholders are operation-
alised. As far as the role of waste pickers is concerned, the role complexity could 
be seen to be exacerbated by two factors:

 Q A lack of support by national government: Although there seems to be rec-
ognition by the National Department of Environment, Forestry and Fisheries 
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(2020) of the important role waste pickers can play, there is limited support 
to further strengthen the position of waste pickers as stakeholders. Efforts to 
formalise the role of waste pickers and designing a constructive framework for 
their participation is currently lacking.

 Q The failure by local government to recognise the role of waste pickers: Whereas 
there is recognition of waste pickers at national level, local authorities seem to 
totally ignore their existence and potential constructive contribution. This is 
reflected in the harsh challenges to which waste pickers are exposed in the 
areas of jurisdiction of municipalities and the reluctance of municipalities to 
address these issues. Buch, Marseille, Williams, Aggarwal and Sharma (2021:1) 
corroborate this by arguing that waste pickers are not recognised by either gov-
ernment or the formal economy.

Thus, the challenge in recognising and establishing the stakeholder role of waste 
pickers needs to be addressed from two perspectives:

 Q Intergovernmental perspective: It is imperative for there to be a collective un-
derstanding as to why waste pickers should be a key stakeholder in the waste 
management process. To this end, Balane et al.’s (2020) adaptation of Schmeer’s 
(1999) approach to stakeholder involvement is of significance. Central to the 
argument is that the concepts of leadership, power, interest and position play 
a key role in determining who is involved and why they are involved. Against 
this background, it is imperative for the national department to take the lead in 
impressing upon local authorities the role of waste pickers in the waste manage-
ment process and thus their contribution to the waste economy. Instead of view-
ing them as a stumbling block to the process (as currently seems to be the case), 
the broader opportunity for the municipality (in terms of service rendering) as 
well as the broader socio-economic opportunity (providing a marginalised infor-
mal sector exposure to the economy) should be emphasised.

 Q Local governance perspective: Once the involvement of waste pickers as 
stakeholders has been established from a macro-perspective, as described in 
the paragraph above, the second level of Schmeer’s approach to stakeholder 
involvement should be implemented, namely capacitating waste pickers with 
the requisite knowledge and doing so in a manner that ensures that the most 
effective attitudes and alliances are created among all stakeholders. This will 
ensure that waste pickers can, from a functional perspective, contribute to ef-
fective waste management.

One may therefore deduce from a theoretical perspective that the role of waste 
pickers as stakeholders in the waste economy should, first, be established and 
strengthened at an intergovernmental level in order to highlight the underly-
ing reasoning for them to be regarded and included in this role. Second, waste 
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pickers’ stakeholder role should be strengthened at the functional level of service 
delivery through a constructive relationship with local government. Against this 
background, the following section discusses South Africa’s approach to waste 
management, waste pickers and the informal waste economy.

SOUTH AFRICA’S APPROACH TO WASTE MANAGEMENT, 
WASTE PICKERS AND THE INFORMAL WASTE ECONOMY:  
CHALLENGES AND OPPORTUNITIES

Over the past three decades, South Africa has been engaged in an endless cir-
cle of recycling, resulting in the waste hierarchy being embedded in national 
policy. In other words, South Africa’s waste strategy has been predominately the 
responsibility of national government. According to Nowicki (2019) this approach 
has led to a disjointed waste management strategy among the three spheres of 
government, especially in relation to local government. For example, although 
the National Waste Management Strategy (NWMS) (Department of Environment, 
Forestry and Fisheries (DEFF) (2020) acknowledges the role of waste pickers in 
waste management, municipalities have adopted different approaches, to the 
detriment of some waste pickers. In Msunduzi Local Municipality, located in 
Pietermaritzburg, security measures introduced involved shooting waste pick-
ers with pellet guns (Pillay 2015). A recent event that took place on 18 February 
2020 saw violence erupt in the City of Cape Town Metropolitan Municipality, 
when security guards prevented waste pickers from entering a landfill site near 
Muizenberg (Kretzmann 2020). These tragic events, according to Nowicki (2019), 
are largely due to the fact that the NWMS does not provide guidelines on how 
municipalities can incorporate informal stakeholders, especially waste pickers, 
into their waste management and local economic development practices.

In view of the above, waste pickers across South Africa face numerous chal-
lenges when doing their work. First, they face a lack of formalisation and support 
from government, particularly local government. More specifically, for the unem-
ployed a lack of support automatically results in a lack of knowledge regarding 
the benefits of working as a waste picker. Second, the health and safety of waste 
pickers is compromised. Waste pickers are exposed to injuries since they have 
no personal protective equipment, and they are further exposed to safety haz-
ards in terms of equipment and dangerous items. Lastly, waste pickers encounter 
challenges associated with security in terms of their income because they face 
exploitation by recyclers, collectors and transporters (Wiego 2013:2).

Apart from the challenges mentioned, it is also important to highlight the po-
tential opportunities that the informal waste economy may offer once it is recog-
nised. First, the informal waste economy is a source of livelihood for millions of 
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people. Currently, the unemployment rate is 34.9% (Statistics South Africa 2021). 
Waste pickers contribute significantly to the informal waste economy and waste 
management sector, to an estimated amount of R15billion. If proper steps are taken 
by South African municipalities, the potential of this economy can be utilised to 
create empowerment and sustainable employment opportunities. Second, the 
informal waste economy guarantees effectiveness, efficiency, economic flexibil-
ity, and a sustainable livelihood because it offers certain levels of adaptability and 
entrepreneurship for the poor (Bisschop and Coletto 2017:7). Lastly, waste pickers 
contribute significantly to the recycling sector in South Africa. In the same vein, the 
Department of Environmental Affairs, in its national research on waste pickers, has 
revealed that 73% of waste pickers strongly agree with the statement that waste 
picking contributes towards the recycling economy (Department of Environmental 
Affairs 2012:29). Similarly, 86% of recycling companies, such as non-governmental 
organisations (NGOs), and researchers strongly agree with the statement that waste 
picking has a positive contribution to recycling (Department of Environmental 
Affairs 2012:29). The abovementioned challenges and opportunities of the informal 
waste economy thus need to be recognised by municipalities across South Africa.

RESEARCH METHODOLOGY

This study adopted a qualitative policy document analysis approach. The method 
is useful for analysing the nature of a policy document by examining the histori-
cal and contemporary context of the policy content. The method is also referred 
to as a retrospective analysis, in which researchers carefully analyse and evaluate 
past and present policies (Cloete 2018:162). Particularly, the documentary analy-
sis presented in this study is predominately focused within the confines of waste 
management legislations, municipal policies, plans and programmes. Consequently, 
the method requires an in-depth understanding of the nature and purpose of waste 
management policies in relation to the informal waste economy in South Africa. 
On a national or macro-level of analysis, the National Environmental Management: 
Waste Act 59 of 2008 and the NWMS (DEFF 2020) guide waste-related matters. 
On a municipal or micro-level of analysis, focus was placed on the unit of analysis 
(MMM), and how its formulated policies or programmes are synchronised with the 
macro or national level of analysis. The reason for choosing this method is that 
policy documents need to be studied in-depth, since they inform practitioners or 
municipal council members tasked with formulating municipal policies or bylaws.

This study followed Bowen’s (2009:28) analytical procedure in document 
analysis. First, the researchers carefully conducted a literature review on munici-
pal waste management and the informal waste economy. This was coupled with 
various national and local legislative frameworks, policies, strategies, programmes, 
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projects and reports. Second, the aforementioned documents were carefully se-
lected and appraised in line with the research question. The data contained in the 
respective documents was synthesised and yielded excerpts and quotations that 
were analysed and organised in key thematic areas.

RESULTS AND DISCUSSION

This section presents and discusses the data extracted from the legislative frame-
works in relation to the MMM’s Integrated Waste Management Plan (IWMP), 
IDP and the various programmes, projects and reports. Thus, this section only 
presents and discusses the three major themes that emerged from the documents 
in the public domain. These themes are indicative of the municipality’s activities 
in relation to waste management and the informal waste economy. However, it is 
important to note that any analysis in relation to the waste sector must consider 
the descending hierarchy of authoritative policy instruments that seeks to guide 
the implementation of waste management in local government.

Legislative framework

Table 2 illustrates the national legislative framework and strategies that have 
sought to achieve the objectives of the implementation of the Waste Act of 2008, 
which came into effect in 2009.

As an explanation to Table 2, the following excerpt from the National Environ-
mental Management: Waste Act 59 of 2008, states:

“11. (1) The Department and the provincial departments responsible for 
waste management must prepare integrated waste management plans.

Table 2: National legislation included in the study

No. Author Title Location Year

1 Republic of South Africa National Environmental 
Management: Waste Act South Africa 2008

2 Department of Environment, 
Forestry and Fisheries

National Waste 
Management Strategy South Africa 2011

3 Department of 
Environmental Affairs

National Waste 
Management Strategy South Africa 2020

Source: (Authors’ own construction)
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(4) (a) Each municipality must:
  (i)  Submit its integrated waste management plan to the MEC for ap-

proval and
  (ii)  Include the approved integrated waste management plan in its 

integrated development plan contemplated in Chapter 5 of the 
Municipal Systems Act”.

According to the Waste Act, municipalities must develop and have an IWMP in 
place and the plan should be incorporated in their IDP in accordance with the 
Local Government: Municipal Systems Act 32 of 2000.

According to the NWMS, 2020 which falls within the mandate of the DEFF, 
there is an urgent need to revise and update the 2011 NWMS. The 2020 NWMS 
will consider: “Challenges and lessons learnt from the implementation of the 2011 
NWMS and the political, social, environmental and economic context within 
which the waste sector operates and impacts on” (NWMS 2020).

The quote extracted from the NWMS (2020) is problematic for several reasons. 
First, the contemporary NWMS will prove difficult to attain, since most municipal-
ities, including the MMM, have failed to successfully implement the 2011 Waste 
Management Plan. Second, it is wishful thinking at best to assume that an updated 
NWMS, devoid of evidence and proper monitoring and evaluation will lead to 
an improved waste management strategy. Therefore, it will be difficult to derive 
concrete challenges and lessons from the 2011 Waste Management Plan since it 
was never comprehensively implemented by local government in terms of the 
prescribed guidelines. Finally, one may infer that the contemporary NWMS (2020) 
would be unable to diagnose the state of the waste sector in order to address 
implementation challenges experienced by local government. Even if the waste 
sector were to be holistically or comprehensively diagnosed, the Department of 
Environmental Affairs would soon realise that the issues identified in 2011 remain 
relevant and in some cases, may have regressed due to the apparent lack of 
implementation at the local governmental level.

Municipal plans

As shown in Table 3, the MMM has the 2011 IWMP which is at its draft stage. 
The review of the 2011 IWMP (Mangaung Metropolitan Municipality 2016) states:

“The MMM has no waste policy in place. A waste policy will need to be de-
veloped to suit the particular intentions of MMM in terms of waste manage-
ment. By-laws relating to waste management have been passed by Council 
in July 2013. The by-law is not aligned with the reduction and source separa-
tion targets as set out in the Waste Act of 2008 and specifically the NWMS”.
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In line with the quotation above, to date, the municipality has no updated waste 
management plans in place that show compliance with the Waste Act of 2008 
and NWMS of 2011. Evidence of this is the final report titled “Review of 2011 
Integrated Waste Management Plan”, updated in January 2016. The updated ver-
sion is a similar document to the draft document released in July 2014, but with 
slight changes. The final report still maintains that the municipality has no waste 
policies in place in accordance with the Waste Act of 2008.

In view of the above, one may infer that a lack of compliance from the MMM 
in terms of the Waste Act of 2008 appears to be an increasing tendency. To sup-
port this statement, the 2020/2021 IDP (MMM 2020) shows no deliberate effort 
to include any waste management plans that have been revised and updated. 
Moreover, the Waste Act of 2008 clearly stipulates that every municipality must 
include an approved IWMP in its IDP. However, Nyika, Onyari, Mishra and Dinka 
(2019:328) and Marchand (2012:16) question the extent to which municipal de-
partments comply with the Waste Act of 2008. The lack of compliance therefore 
undermines the sustainability of the Act to be adhered to by officials who have 
the right capacity, knowledge and enthusiasm.

As reflected in Table 3, the MMM does recognise the importance of having 
municipal plans aimed at promoting LED to improve the municipality’s local 
economy. This is evident in its 2020/21 IDP, where it acknowledges LED as a 
tool that enhances competitiveness, increases sustainable growth and ensures that 
growth is inclusive (MMM 2020:261).

However, the 2020/21 IDP does not provide solutions to the challenges identi-
fied. No relationship is provided for between the informal waste economy and 
LED programmes and strategies. Gupta (2012:12) and Buch et al. (2021:3) argue 
that the informal waste economy consists of waste pickers who are members 
that contribute significantly to the waste management system of every local 

Table 3: Municipal plans, projects and programmes

No. Author Title Location Year

1 Mangaung Metropolitan 
Municipality Integrated Development Plan South Africa 2020

2 Mangaung Metropolitan 
Municipality

Strategic Session Focuses 
on Innovative Waste 
Management Technologies

South Africa 2019

3 Mangaung Metropolitan 
Municipality

2011 Integrated Waste 
Management Plan: Final Report. South Africa 2016

4 Mangaung Metropolitan 
Municipality

Review of 2011 Integrated 
Waste Management Plan South Africa 2014
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government. This is achieved by the waste pickers’ collecting, sorting, process-
ing, storing and trading of waste material in the recycling value chain. One may 
infer that the disjuncture between the informal waste economy and LED pro-
grammes and strategies serves as a major stumbling block in unearthing potential 
economic benefits.

Programmes, projects and reports

The MMM has undertaken several programmes and projects that mainly en-
courage citizens and key stakeholders to share creative ideas on how waste 
management challenges can be resolved. First, the Waste and Fleet Management 
Department of the municipality embarked on a two-day strategic session in July 
2019. The main aim of the strategic session was to call for innovative strategies 
that could assist in the management of waste in the city. A number of innova-
tive strategies were introduced by key stakeholders during the strategic session. 
The first strategy presented by the MMM Agencies involved the introduction 
of a vending machine as an alternative method to waste disposal. This strat-
egy brings about benefits such as rewarding communities for recycling waste at 
specialised facilities.

The second strategy, presented by THINK-HUB, was the introduction of urban 
mining and e-waste management. The aim of this strategy is mainly to reduce the 
number of electronic products that are dumped at landfill sites. Overall, the two-
day strategic session ended with the department committing itself to embarking 
on a three-month programme that aims to clear all illegal dumping sites (MMM 
2019). Moreover, the department also emphasised the importance of waste of-
ficials adhering to the stipulated schedule in order to avoid the increase of illegal 
dumping sites.

The evidence presented thus far indicates that there is a strong relationship 
and a high level of commitment between the municipality and its waste manage-
ment programmes and projects. However, the evidence also indicates that the 
informal waste economy has been neglected by the municipality. To rectify this, 
in 2012 the MMM initiated and embarked on a mayoral cleaning campaign. The 
aim of this campaign was to identify 100 waste pickers from different wards of 
the MMM who would be assisted through extensive training programmes that 
mainly focused on ways the waste pickers can collect recyclable materials and on 
hygiene-related issues (Fouche 2012). However, no reports on the progress of the 
programme initiated by the MMM are available.

Additionally, the strategic session hosted by the Waste and Fleet Management 
Department of the municipality called for innovative strategies that could assist in 
the management of waste in the city, but none of the stakeholders acknowledged 
the role and significance of the informal waste economy. Lastly, the review of the 
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2011 IWMP Report of the MMM briefly discusses waste pickers but states neither 
their demographics nor their significance, and the municipality does not specify 
how it provides support for the waste pickers (MMM 2014:52).

RECOMMENDATIONS

This section provides several recommendations that may lead to the formalisation 
and synchronisation of the MMM’s waste management practices and the informal 
waste economy.

Mobilising and formalising the informal sector

The MMM must first conduct a stakeholder analysis, in order to identify the ma-
jor stakeholders in both the formal and informal waste economy. For example, 
the MMM should quantify the number of waste pickers within its jurisdiction 
and formally register them on the municipal waste management data base. The 
data collected should be used in conjunction with the various waste manage-
ment projects and programmes. This will ensure that waste pickers are included 
in the decisions taken by the municipality. The municipality must select repre-
sentatives among the waste pickers who represent the needs and rights of the 
stakeholders. Therefore, the MMM will be able to analyse the potential impact 
that any policy, programme or action may have on waste pickers in conjunc-
tion with waste management practices. In addition, municipal plans must be 
synchronised. This means that the IWMP cannot function in isolation from the 
IDP and the LED strategies.

It is important that the informal waste economy be recognised and acknowl-
edged because it has the ability to increase the economic growth of the MMM. 
This step must, however, be taken by local government through the integra-
tion of waste pickers into the collection of solid waste. Gupta (2012:14) and 
Schenck, Viljoen and Blaauw (2021:315) recommend that a form of agreement 
must be established between the waste pickers and municipalities to grant the 
waste pickers regular access to waste with a right over recyclables. Figure 1 
below depicts a synchronised approach to formalising the informal waste 
economy in relation to the MMM. More specifically, a collaborative and coop-
erative approach between national and local legislative frameworks, plans and 
strategies should be followed. Mobilising and formalising the informal economy 
will require collective efforts from policymakers in local government to analyse 
the impact of the informal waste economy on waste management in the MMM. 
In addition, the MMM should incorporate the informal waste economy and its 
stakeholders such as recycling companies and NGOs and should acknowledge 
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the waste pickers as a valuable link in the waste management plans and value 
chain of the municipality.

Creating an enabling environment for the informal waste sector

Once local government, recycling companies and NGOs recognise and ac-
knowledge the important role the informal waste economy plays in the waste 
management chain, then an environment empowering and supporting the work 
of waste pickers will automatically ensue. This recommendation is echoed by 
Baker et al. (2016:172) who point out that understanding the needs and chal-
lenges of the informal waste economy is important in order to create an ena-
bling environment.

Establish a good working relationship with 
municipal staff at landfill sites

Waste pickers are often driven out of landfill sites by municipal staff and mu-
nicipal officials build high fences to prevent waste pickers from entering the 
site. The most surprising aspect of this is that landfill site municipal staff and 

Figure 1: Formalising the informal waste economy

Source: (Authors’ own construction)
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waste pickers are interdependent. This simply means, on the one hand, waste 
pickers are servicing both the public and the municipality through recycling. 
The municipality, on the other hand, gives waste pickers the permission to make 
use of landfill sites while saving costs at the same time. This recommendation 
is corroborated by Groundwork (2017), which states that if a good working re-
lationship is established between the two parties, waste pickers will be able to 
recover recyclable waste from landfill sites and streets, which will ultimately 
decrease the amount of waste in landfill sites, resulting in an increase of longev-
ity and sustainability of the landfill site.

Informal entrepreneurs

Waste pickers can be considered entrepreneurs because the majority of them 
work independently, meaning they are self-employed and aim to generate 
profit by taking their recyclables to the buy-back centres. Schenck, Viljoen and 
Blaauw (2021:312) point out that waste pickers at South Africa’s landfills earn ap-
proximately R768 in a good week and only R200 in a bad week, but if effective 
partnerships are established, it is safe to say that the waste pickers will earn a 
reasonable wage that will enable them to be self-employed.

CONCLUSIONS

The main aim of this article was to explore critically the nexus between the local 
informal waste economic sector and municipal solid waste management practices 
in the MMM. Central to this exploration, this article posed the question: What are 
the key impediments to the synchronisation of the informal waste economy and 
the MMM’s solid waste management? Consequently, this article has demonstrated 
that there is a disjuncture between the informal waste economy and solid waste 
management practices within the MMM. As pointed out, the MMM is engaged in 
solid waste management programmes that exclude the informal waste economy.

In conclusion, it may be stated that a silo mentality regarding solid waste 
management is no longer feasible. For this reason, it is important that local gov-
ernment recognises and acknowledges the cross-sectoral linkages of the informal 
waste economy in relation to solid waste management. Stakeholders such as local 
government, waste pickers, NGOs, recycling companies and buy-back centres 
must commit to integrating the informal waste economy in the solid waste man-
agement value chain, if they are to derive the untapped economic, social and 
environmental benefits. There is a need for empirical investigations concerning 
the MMM, NGOs, waste pickers, buy-back centres and scrapyards as key stake-
holders in solid municipal waste management.
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INTRODUCTION

One of the goals of the African Union’s Agenda 2063 is to enhance good govern-
ance by setting up capable institutions. Embedding good governance in this case 
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ABSTRACT

National budgets are instruments used by the Executive to direct resources 
for service delivery. It therefore follows that government budgets should be 
used for purposes of transparency and accountability in parliament. The 
annual passing and adoption of the national budget are legislative in nature, 
which, when coupled with the exercise of oversight over the national budg-
et, requires parliament to be ably resourced in order to effectively perform 
these legislative and oversight functions. Although parliamentary financial 
oversight committees are tasked with oversight at both the legislative and 
audit phases of the national budget, the capacity to examine and review the 
fiscal and economic details of the budget is seldom available, particularly in 
African parliaments. Using a desktop review, this article uses a qualitative 
lens to examine how independent financial institutions, as a recent capacity 
building phenomenon in African parliaments, can be used to better serve 
parliamentary financial oversight committees. The conclusion is that while, 
through Parliamentary Budget Offices, fiscal and budgetary capacity is 
more accessible to the legislatures, these institutions could be better posi-
tioned within national budgeting processes to support legislative scrutiny.



Administratio Publica | Vol 30 No 1 March 202220

involves the setting up and resourcing of institutions to ensure that government 
provides infrastructure and services to citizens equitably and in a sustainable 
manner. These structures are important particularly in the legislative branch of 
government because of the support in African parliaments to meet the triple man-
date of representation, legislation, and oversight. National budgets are instruments 
used by the Executive intended to direct resources for service delivery. The annual 
passing and adoption of the national budget are legislative in nature, which, when 
coupled with the exercise of oversight over the national budget, requires parlia-
ment to be ably resourced. African governments have implemented reforms such 
as establishing autonomous revenue authorities to enhance revenue collection 
for government, passing public finance laws to regulate public finance manage-
ment for both the executive and legislative branches of government (Kareija 2012; 
Nyamita, Dorasamy and Garbharran 2015; Stapenhurst, Pelizzo, Olson and Von 
Trapp 2008; Stapenhurst, Draman, Imlach, Hamilton and Kroon 2011). Moreover, 
parliaments in Africa are evolving from rubberstamp to transformative legislatures 
and are enhancing their capacity and ability to shape policies (Draman, Titriko, 
Lampo, Hayter and Holder 2017; Mohammed 2009). The evolution is largely 
driven by pushes for democracy that call for the Executive be held accountable 
for the implementation of policies in society.

Evidence-informed decision-making is increasingly being promoted as a 
model for enhancing the capacity of decision-makers to be more proactive and to 
use relevant information in policymaking processes (Stewart, Langer and Erasmus 
2019; Blaser-Mapitsa, Ali and Khumalo 2020; Shaxson 2005). Shaxson (2005) 
asserts that the utility of evidence in policy- making is in whether policymakers 
can access and use information that is reliable, objective, credible and context-
specific. Stewart et al. (2019) and Parkhurst (2017) both progress this assertion 
to the use of evidence-informed decision-making as where the best decisions 
can be made using available evidence that is credible, reliable, contextual, as 
well as objective. Parliaments in Africa are also embracing evidence to inform 
decision-making through approaches such as individual capacity building and 
peer learning to enhance the ability of parliamentarians to use evidence in order 
to influence and adopt policies (Draman et al. 2017; Effective Institutions Platform 
2018; Oronje and Zulu 2018; Hudson and Wren 2007).

While it is necessary for parliamentarians to enhance their skills in order to 
perform their mandate, it is also imperative that the institutional capacity of parlia-
ments receives attention to ensure that the uptake of reliable, credible, timely, and 
objective evidence provided to legislators enhances the members of parliament’s 
(MPs) ability to perform their functions. This article examines the independent 
financial institutions, which are being established across parliaments globally to 
support the legislative and oversight role over the national budget. The discussion 
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is pertinent particularly to the context of an African legislature that is evolving its 
legislative mandate to actively exercising oversight (Draman, et al. 2017).

The literature emphasises the scarcity of resources and institutions to support 
parliamentary committees (Wehner 2009; Yamamoto 2007). Furthermore, refer-
ence has scarcely been made on how to improve the institutional processes in 
parliament in order to support the legislative role over the national budget such as 
budget committees and Public Accounts Committees (PACs). These committees 
are unique to each parliament, and also depend on whether it is a unicameral or 
bicameral parliament, for example, positioned at the end of each spectrum of the 
national budget; yet consideration of how fiscal capacity can support these com-
mittees is rare, particularly in Africa (Pelizzo and Stapenhurst 2004; Stapenhurst 
et al. 2008).

The establishment of Parliamentary Budget Offices (PBOs) in African parlia-
ments in line with recent international practice offers an additional opportunity 
to provide reliable and objective fiscal information to parliamentarians in order 
to incrementally augment the legislative and oversight mandate over the national 
budget (Organisation for Economic Co-operation and Development [OECD] 
2013; Von Trapp, Lienert and Wehner 2016a). The article recommends an inte-
grated model whereby PBOs can be positioned to complement the two parlia-
mentary committees namely the budget committee and the PAC, that are directly 
involved in the national budget by providing fiscal information for effective fiscal 
oversight of national budgets. Monitoring the Executive enhances the agency 
through which parliaments can represent the needs of citizens in the adoption of 
the national budget and the implementation thereof. Through a desktop review, 
the article uses a qualitative lens to examine how PBOs, as a recent capacity 
building phenomenon in African parliaments, can be used to better serve the 
abovementioned parliamentary financial oversight committees.

LEGISLATIVE AND OVERSIGHT MANDATES 
OVER NATIONAL BUDGETARY PROCESSES

In performing their mandate, parliaments are expected to “scrutinize and author-
ize revenue and expenditures and ensure that the national budget is properly 
implemented” (OECD 2014:18). Exercising the legislative and oversight mandates 
is a multifaceted and iterative process in the national budgeting process where 
parliaments have the authority to amend the national budget when the need 
arises (Posner and Park 2007). The authority to amend the national budget varies 
widely for legislatures in developed economies as compared to African coun-
tries. The United States (US) Congress, for instance, has the power to rewrite the 
government’s proposed budget. Furthermore, the formal amendment powers of 
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legislatures can be unrestricted, restricted, or prohibited (Yamamoto 2007; Power 
2004). In the first instance, legislatures may change revenue or expenditure levels 
without consent of the Executive, as in the example of the US Congress.

In the case of restricted powers, some parliaments may only make budget 
amendments as long as the overall balance of the budget proposal remains unal-
tered. Lastly, prohibited powers curtail any amendments to the proposed national 
budget, which permits parliaments to either approve or reject the proposed na-
tional budget in its entirety. A reversionary budget is a mechanism to safeguard 
the Executive of services in the event that the approval of the budget is delayed. 
In cases where this has occurred in African parliaments, this issue has yet to be 
further interrogated (Collaborative Africa Budget Reform Initiative 2018; OECD 
2014; Wehner 2002). Most African parliaments reside at the end of the amend-
ment spectrum with legislatures that can either adopt or reject budget proposals 
as presented by the Executive (Cheyo 2011; Karyeija 2012). There are persuasive 
“reasons to believe that the executive dominance we have seen in so many new 
democracies may come to be tempered over time”, which can “work in favour of 
legislative institutionalization” (Power 2004:54).

The use of evidence by parliamentarians may be seen as a means by which 
informed decisions and particularly those that relate to the national budget can 
be made (Parkhurst 2017; Shaxson 2005). The primary means of oversight in par-
liaments include debates, questions, and committees (Shephard 2004:40). The 
accessibility and use of credible robust information through regional networks, 
think tanks, civil society, citizen engagement, as well as parliamentary research 
units, are sources of evidence that have increasingly been made available to 
African parliaments to inform policy decisions (African Institute for Development 
Policy 2016; Ajam 2019; Draman et al. 2017; National Audit Office [NAO] 2011; 
Parkhurst 2017; Sellah-Mensah 2011). Parliaments should be able to contextualise 
the national budget in terms of intended developmental outcomes for citizens as 
planned for the short, medium, and long term. Armed with evidence, parliaments 
adopt or reject budgets and, in some cases, “block government bills until govern-
ment action is taken” (Oronje and Zulu 2018:531). In Uganda, for example, MPs 
refused to “pass a supplementary budget for the financial year 2009/2010 until 
the World Bank loan on maternal health that had not been passed for the previ-
ous two years was considered” (Oronje and Zulu 2018:531).

Wehner (2017:9) asserts that “legislative scrutiny of the budget and its imple-
mentation is generally regarded as an integral part” of a transparent budgetary 
process. Legislative fiscal scrutiny can then be viewed as the “obligation of legisla-
tors to hold the government to account by assessing its economic assumptions, its 
budgetary plans” which also includes “evaluating its performance in these areas” 
to “fulfil their duty as overseers and guardians of the public purse” (Gaspard and 
Khan 2016:2). Furthermore, parliamentary financial oversight committees cover 
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the entire national budget cycle, including pre-expenditure scrutiny, which is the 
examination of revenue and expenditure, and post-expenditure scrutiny, which 
is the review of government expenditure and performance (NAO 2011:7). These 
oversight committees are finance, budget, or appropriations committees for pre-
expenditure scrutiny and PACs for post-expenditure scrutiny, which are both re-
sponsible for oversight at different stages of the budgeting process. It is important 
that these committees are able to fulfil their mandate which can be realised by the 
availability of requisite fiscal analytical capacity in parliaments.

CONCEPTUALISING FISCAL AND 
BUDGETARY ANALYTICAL CAPACITY

The use of evidence in policymaking is premised on the availability of cred-
ible and relevant information (Shaxson 2005). Institutions, processes, human 
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resources, and values form part of the broad ecosystem of parliament to perform 
its mandate (Ajam 2019; Blaser-Mapitsa et al. 2020). This context for parliaments 
underscores the importance of parliamentarians having access to relevant fiscal 
information during national budgetary processes. National budgets undergo scru-
tiny in parliaments at various stages, as noted earlier. It is important that legisla-
tures, and parliamentary committees in particular, have the capacity to interrogate 
national budgets at the approval and audit phases. Fiscal and budgetary analyti-
cal capacity in this case will provide the required capacity. This article draws on 
the concepts of policy and budgetary analytical capacity to define fiscal and 
budgetary analytical capacity (Newman, Cherney and Head 2017; Stapenhurst 
et al. 2012). Fiscal and budgetary capacity refers to “mechanisms and institutions 
needed to improving policy capacity in the budgetary decision-making domain” 
(Kasperkayas and Xifré 2020:383).

Figure 1 positions the two parliamentary committees, namely the budget or 
appropriations committee and the PAC, as oversight mechanisms in the national 
budgetary process. As fiscal and objective non-partisan institutions situated in 
parliaments, PBOs are tasked with providing fiscal support to parliaments. PBOs 
are guided by internationally acceptable principles, which include local owner-
ship, independence, non-partisanship, mandate, resources, access to information, 
transparency, communication, and external evaluation (OECD 2013:2; 2014:10–
11). The role of the PBO is crucial to expediting the evaluation and review of 
fiscal information to the above committees.

Using fiscal analytical capacity to support oversight

In order to meaningfully engage in the budget process rather than simply ratifying 
executive decisions, legislatures require reliable, unbiased information, as well as 
strong analytical capacity, which can be provided by independent financial insti-
tutions that are objective and non-partisan. PBOs are increasingly being estab-
lished across the world to provide this function (Kithatu-Kiwekete and Jahed 2019, 
2020; McLennan 2018; Pauw 2011; Von Trapp et al. 2016a). The main function 
of PBOs, as indicated by Anderson (2008:39–40), is to make independent budget 
forecasts; establish baseline estimates, which they do by making projections, not 
predictions; analyse executive budget proposals; present a technical, not political, 
review of the budgetary estimates contained in the executive budget; and con-
duct medium-term analyses.

Furthermore, a medium-term analysis alerts policymakers and the public to 
possible future consequences of proposed policy actions. PBOs should be strate-
gically located within parliaments to support in particular the parliamentary finan-
cial oversight committees mentioned above because fiscal condensed information 
is vital for parliaments’ decision over the national budget and its implementation. 
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The mandate of the PBO requires that skilled technical experts in finance, public 
sector economics, and fiscal policy comprise the majority of the PBO taskforce. 
This is to ensure that fiscal and budgetary analytical capacity is available within 
legislatures and that the usually condensed technical fiscal information in the 
national budget as provided by the Executive can be analysed, reviewed, and 
reported timeously (OECD 2013; Wehner 2017). Table 1 shows selected African 
examples with parliaments’ financial oversight committees and those that have set 
up PBOs.

Table 1: Selected African parliamentary financial oversight committees and PBOs

Name of 
Country Legislature Budget 

Committee PAC PBOs

Angola Unicameral No details Yes Not set up

Botswana Unicameral Yes Yes Not set up

Ethiopia Bicameral Yes Yes Not set up

Ghana Unicameral Yes Yes Not set up

Kenya Bicameral Yes Yes Yes

Malawi Unicameral No details Yes **

Mozambique Unicameral No details Yes **

Namibia Bicameral No details Yes Not set up

Nigeria Bicameral No details Yes Yes 

Rwanda Bicameral Yes Yes Not set up

South Africa Bicameral Yes Yes Yes

Uganda Unicameral Yes Yes Yes

Tanzania Unicameral Yes Yes Not set up

Zambia Unicameral Yes Yes Not set up

Zimbabwe Bicameral No information Yes Not set up

 ** Countries that have initiated the process of setting up a PBO

Source: (Adapted from AfroPAC (n.d.); Pelizzo and Kinyondo 2014a and 2014b; Inter-Parliamentary Union n.d.)

The manner in which African parliaments are constituted is influenced by colo-
nial and historical heritage. Francophone countries tend to resemble the French 
parliamentary system, while Anglophone heritage is evident in the Ugandan, 
Malawian, Ghanaian, and Kenyan parliaments. The same applies to Mozambique 
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and Angola, which have a Portuguese colonial history (Deutsche Gesellschaft 
für Internationale Zusammenarbeit 2016:2–3; Draman et al. 2017:22). Countries 
may opt to have unicameral legislatures such as those found in Ghana, Uganda, 
Angola, and Mozambique. Bicameral parliaments exist in Rwanda, Nigeria, 
Zimbabwe, Ethiopia, Kenya, and South Africa, as shown in Table 1.

Table 1 also shows that all the countries have a PAC to scrutinise the imple-
mentation of the national budget, while almost half do not have a finance (budget 
or appropriations) committee to examine Money Bills and budget proposals, and 
even fewer have a PBO. It must be noted that PBOs are a recent global phenom-
enon and African countries have only recently started establishing PBOs, with 
Uganda being the first in 2007. It must also be noted that there are parliaments, 
such as Rwanda’s Committee on National Budget and Patrimony, with a broader 
mandate of oversight, which includes the consideration of the draft state budget, 
implementation of the national economic development and poverty reduction 
strategy, tax and domestic monetary policy, integration of the regional and global 
strategies accepted by Rwanda into the national strategic plan, as well as the 
budget execution level for the fiscal year in progress. Such a committee would 
perform oversight over and throughout the entire national budget process as well 
as approve the national budget.

PARLIAMENTARY FINANCIAL OVERSIGHT COMMITTEES

Parliamentary financial oversight committees are responsible for reviewing the 
national budget proposals prepared by the Executive, the financial accounts of 
government ministries and agencies, as well as issues that relate to a government’s 
management of public money (NAO 2011:7). At the approval phase of the na-
tional budget is the budget committee. The main role of the budget or appropria-
tions committees is to review the national budget proposal, including the revenue 
and expenditure estimates, and to then make recommendations to parliament. 
PACs provide oversight at the end of the national budgeting process; that is, the 
post-expenditure review of the implementation of the national budget. PACs are 
tasked with specific functions that relate to the examination of public accounts 
and reports issued by the Auditor-General on how government agencies have 
implemented the budget.

PACs are also mandated to conduct investigations on the implementation of 
audit findings, invite government members to attend PAC meetings and respond 
to questions, as well as report to parliament and publicise a PAC’s conclusions 
(Stapenhurst et al. 2008:120). Some PACs in Africa are also tasked to examine 
the economy, efficiency, and effectiveness of policy implementation (Pelizzo and 
Kinyondo 2014a:88). The latter task is sometimes side-lined because of political 
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interference (Obiyo 2006; Mengistu 2011). Obiyo (2006) attributed this issue to 
the failure of South Africa’s Standing Committee on Public Accounts to fulfil its 
oversight function over the government’s use of funds on the Arms Deal, which 
was a South African military procurement programme to re-equip the post-apart-
heid armed forces.

Historically, PACs remain heavily dependent on the respective Supreme Audit 
Institutions for the budget and fiscal information that they receive. A key concern 
often raised in the literature that is pertinent for African parliaments is these com-
mittees’ inability to discuss audit reports promptly, which is mainly attributed to 
long time lags between years of accounts and the timing of discussing an audit 
report, which makes PAC recommendations redundant or irrelevant (Cheyo 2011; 
Drubow 2020; Ekeyi 2011; Sellah-Mensah 2011). Drubow (2020) makes recom-
mendations in this regard, which should involve the planning and prioritisation of 
issues to be examined. Furthermore, poor knowledge of the public sector finan-
cial systems and an understanding of financial regulations by PAC members are 
additional issues that hinder PACs from effectively performing oversight across 
African parliaments (Ekeyi 2011:100; Cheyo 2011:142).

ROLE OF THE PBO TO PROVIDE FISCAL 
AND BUDGETARY ANALYTICAL CAPACITY 
TO BUDGET COMMITTEES AND PACs

Recent global trends provide evidence that the setting up of the PBO as a “spe-
cialized budget research office attached to the legislature [is meant] to strengthen 
its capacity by providing technical expertise on budgeting matters, [which is] 
something legislators often lack” (Kasperskaya and Xifré 2020:385). The core 
functions of the PBO are to cater for the fiscal and budgetary capacity needed to 
support the legislature, namely economic forecasts, baseline estimates, analysis 
of the Executive’s budget proposals, and medium-term analysis. The PBO offers 
fiscal support by providing reviews of the documentation tabled in parliament, 
monitoring and synthesising matters on reports tabled and adopted in a House 
with budgetary implications, advising committees on policy debates and devel-
opments in key expenditure and revenue areas, and monitoring and reporting 
on potential unfunded mandates (South African Parliamentary Budget Office 
[SAPBO] n.d.).

Table 1 illustrated that only four countries have set up PBOs in African parlia-
ments, namely the PBO in Kenya, the National Assembly Budget and Research 
Office in Nigeria, and the PBOs in South Africa and Uganda, whose mandate is 
prescribed by national legislation in each case. The African PBOs perform their 
mandate in that economic briefs, fiscal analyses, and reports are issued regularly 
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to parliament and are accessible to the public (Kiraso 2008; Pauw 2011; PBO 
2011; SAPBO 2017). However, the reports and analyses are not aligned with na-
tional budgeting processes, nor is there any indication that the PBOs are directly 
engaged with both the parliamentary committees, despite the need for support in 
fiscal and budgetary capacity, which is vested in the PBOs.

In Spain, the PBO known as the Independent Authority for Fiscal Responsibility 
(AIReF) is mandated by law to prepare reports on: “the macroeconomic forecasts; 
the methodology to calculate trend patterns of income and expenditure; the draft 
stability programme; analysis of budget implementation, public debt, and the 
debt-ceiling rule; determination of individual objectives for Spain’s autonomous 
regions; economic-financial and rebalancing plans for the central administration 
and the autonomous regions; on projects and main aspects of the budgets of 
public administrations; on the application of the correction mechanisms foreseen 
in Organic Law 2/2012 of 27 April on Budgetary Stability and Financial Stability 

Figure 2:  Independent Authority for Fiscal Responsibility (AIReF) reports 
throughout the financial year

Source: (Von Trapp et al. 2017:39)
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and on the occurrence of the exceptional circumstances referred to in Article 11.3 
of this same law” (Von Trapp, Nicol, Fontaine, Lago-Penas and Suyker 2017:38).

In order to achieve this, the AIReF provides periodic regular reports on the 
national budget, as shown in Figure 2.

Another example is the Korean National Assembly Budget Office in South 
Korea, one of the best resourced PBOs that supports its legislature in budget 
analysis in terms of forecasting, costing, and evaluation (Von Trapp et al. 2016b). 
Aligning the fiscal and budgetary capacity of PBOs with national budgeting pro-
cesses enhances the flow of fiscal information more expediently to the parliamen-
tary financial oversight committees, and this information will address the technical 
gaps that these committees have when exercising oversight over the approval and 
audit phases of the national budget.

FINDINGS

African parliaments are evolving towards being transformative legislatures. The 
ability to make evidence-informed decisions, particularly on the national budget, 
will have positive implications for enhancing accountability through legislative 
fiscal oversight. International experience as indicated by South Korea and Spain 
shows that PBOs are well placed in providing fiscal and budgetary capacity.

In Africa although parliamentary financial oversight committees, that is, budget 
or appropriations and public account committees, are well placed to conduct 
legislative fiscal scrutiny, the capacity to analyse the technical fiscal reports still 
needs to be developed to a level whereby parliament can interrogate the na-
tional budget timeously. It must be recognised and acknowledged that while four 
African parliaments, Nigeria, South Africa, Kenya and Uganda have operation-
alised PBOs, momentum still needs to be replicated in other legislatures on the 
continent.

CONCLUDING REMARKS

Parliament’s legislative and oversight role can be enhanced to be a transformative 
legislature that is responsive to citizens’ needs in holding the Executive account-
able through the national budget process. Realising this responsibility will require 
that legislative financial scrutiny is accompanied by corresponding fiscal and 
budgetary capacity within parliaments. Parliamentary financial committees are 
tasked with a mammoth oversight mandate, which includes the expedient review 
and evaluation of fiscal information provided in the budget by the Executive. It 
is therefore important for parliamentary financial oversight committees to have 
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access to PBOs with the needed fiscal and budgetary capacity to analyse, review, 
and issue the relevant reports throughout the national budget cycle to enhance 
the fiscal and budgetary capacity of African parliaments.
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ABSTRACT

Gender-based violence (GBV) is pervasive and deeply ingrained in con-
temporary society. Despite several efforts by governments, international 
agencies, and non-governmental organisations to combat GBV, it has 
also become almost commonplace on South African campuses of higher 
education institutions (HEIs). The most recent initiative to reduce endemic 
cases of GBV is the Department of Higher Education and Training’s Policy 
Framework to address GBV in the Post-School Education and Training 
System (2020). This Policy Framework compels HEIs to create awareness 
of GBV policies and prevent incidents of GBV on campuses. Student 
Representative Councils (SRCs) play a significant role in this regard by 
initiating and implementing student GBV awareness initiatives on cam-
puses. The purpose of this article is to report on findings of an empiri-
cal survey conducted among SRCs at selected South African universities 
regarding the prevalence of GBV on campuses and to uncover challenges 
experienced in their student GBV awareness efforts. By following case 
study methodology, semi-structured interviews were used to collect data 
from 27 sampled participants from nine universities. The results were 
thematically analysed and based on the findings a model is proposed to 
support SRCs in the implementation of the GBV Policy Framework on 
their respective campuses.
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INTRODUCTION

GBV increasingly has not only become a grave concern for society but also for 
HEIs all over the world. GBV is commonly regarded as actions related to physical 
and/or psychological violence, molestation, and exploitation or any non-consen-
sual sexual advances made by one person towards another (Morrison, Ellsberg 
and Bott 2004; Gross et al. 2006; Kuki 2018).

Despite the prevalence of GBV, there is limited research on the prevalence of 
GBV incidents on campuses as well as inconclusive studies on its effects on the 
victims’ academic success (Enaifoghe 2019; Enaifoghe and Idowu 2021). Studies 
show that in Western parts of the world one in five women experience sexual 
violence during their tertiary education (Krebs et al. 2009). This often results in 
peaceful protests against GBV on campuses and a greater demand for gender 
equality (Wafula et al. 2018). Globally, universities have thus begun to conduct 
regular surveys to better comprehend the underlying causes, scope and nature of 
GBV on campuses (Sexual Assault and Misconduct Task Force 2016).

South Africa is no exception to the crisis of GBV in HEIs. According to 
Finchilescu and Dugard (2018:3), reflecting on the broader experience of GBV 
in South African universities and promoting awareness thereof, current efforts are 
“sometimes antipathetic”. To date there have been a few surveys that determine 
the extent and experiences of GBV in universities and among students in South 
Africa (Finchilescu and Dugard 2018). These studies are usually specific to a few 
universities or particular faculties, making generalisations and broader conclu-
sions difficult. This situation is exacerbated by the absence of reliable, recent 
statistics regarding the prevalence of cases. It is widely accepted, however, that 
South Africa experiences extremely high levels of GBV (Vetten 2014; Centre for 
the Study of Violence and Reconciliation 2016; Wilkinson 2017). Fineran et al. 
(2003) contend that most research in South Africa focuses on severe cases of 
GBV such as rape and assault, and tend to neglect all other related risk factors 
of sexual violence. Gross et al. (2006) confirm this contention, arguing that GBV-
related research is too focused on the implications of Human Immunodeficiency 
Virus and Acquired Immune Deficiency Syndrome (HIV/AIDS) statistics. Martin 
(2015) argues that the recent #MeToo Movement that commenced in 2017 on 
social media brought significant attention to the prevalence of sexual violence in 
HEIs. Also, Du Preez, Simmonds and Chetty (2017:97) state that the recent ‘fal-
lism’ movements (eg. #RapeCultureMustFall) by students in South Africa reflect 
the way students think and act on these matters.

The purpose of this article is to reflect on the findings of a survey conducted 
among SRCs in selected South African universities to determine how they per-
ceive the prevalence of GBV cases on campuses, to ascertain their official role 
in GBV, to detect the nature and scope of SRC GBV awareness efforts among 
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students, to pinpoint challenges that they experience in this regard, as well as to 
propose a model designed to support them effectively in their efforts. Based on 
the findings, recommendations are made to address identified challenges and to 
improve support for SRCs in GBV awareness creation on campuses.

PREVALENCE AND CONSEQUENCES OF GBV 
AT HIGHER EDUCATION INSTITUTIONS

Feminist theory, studies concerning patriarchal social systems and masculinity, as 
well as scholarly inquiry into conventional gender roles, social norms and power 
relations confirm the complexities associated with GBV in society (Leburu and 
Phethlo-Thekiso 2015; Crowther-Dowey and Silvestri 2017; Heilman and Baker 
2018; Enaifoghe and Idowu 2021). In a higher education context, O’Connor and 
Kingkade (2016) argue that GBV remains a significant problem and they lament 
the increasing number of incidences in HEIs. Fisher et al. (2000) and Strebel and 
Foster (2000) further contend that although some research on GBV has been 
done, there are relatively few studies conducted on GBV on university campuses. 
In this regard, Alexander-Scott et al. (2016) and Clark et al. (2017) insist that stud-
ies regarding GBV are case sensitive, implying that particular, misguided social 
norms, cultural practices and belief systems significantly influence perceptions of 
GBV in different institutions as well as the design of awareness programmes to 
respond to it appropriately.

GBV on university campuses has significant consequences for students in 
general and victims in particular. Studies conducted by Chivers-Wilson (2006), 
Hembree et al. (2009), Lindquist et al. (2013), Banyard (2014), Chang et al. (2015), 
and Baker et al. (2016) revealed a number of negative consequences. These con-
sequences can be categorised as follows:

 Q Academic consequences: Sexual assault is linked to students dropping out or 
leaving the university environment permanently, in addition to low academic 
performance.

 Q Substance abuse: There is evidently a causal relationship between GBV and 
alcohol consumption and drug abuse among university students. Criminals 
may provide drugs or alcohol to victims or may target individuals who are 
heavily intoxicated. Alcohol and drug abuse are potential predictors of assault 
since approximately half of the victims and half of the perpetrators report that 
they were under the influence of alcohol or drugs at the time of the incident.

 Q Psychological consequences: GBV on campuses has been linked to symptoms 
of depression, anxiety, depression, desolation, and unhappiness. Post-traumatic 
stress disorder has also been linked to the majority of cases of sexual violence 
on campuses.
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 Q Re-victimisation: Victims of GBV often experience similar incidences in future. 
If students encounter GBV during their first year of university life, there is a 
high likelihood that they will again fall prey during their second and third years 
of study. It is thus vital that students report incidences so that appropriate pre-
ventative measures can be instituted and the necessary support be provided.

 Q General health concerns: Sexual abuse often leaves physical scars on victims, 
but health consequences go beyond bodily pain. Typical health conditions 
include heart disease, hypertension, arthritis, reproductive problems and 
neurological symptoms. Furthermore, victims of GBV often contract sexually 
transmitted diseases, inclusive of HIV, that require long-term medical care. 
Female students may also fall pregnant, requiring months of tests, medical 
costs and maternal care.

GBV AT HEIs:  
THE CASE OF SOUTH AFRICAN UNIVERSITIES

According to the Department of Higher Education and Training (DHET) (2016), 
there are 76 HEIs in South Africa with two million students and staff members 
across 420 public and private campuses. Enaifoghe (2019) and the Institute for 
Security Studies (2019) lament the fact that there is no reliable data base available 
on the nature and scope of GBV in South African society in general. While there 
are no current statistics on the matter, a recent study on rape justice by the South 
African Medical Research Council (SAMRC) provided some insights (Mercilene et 
al. 2017). The sample used by the SAMRC consisted of 3 952 cases of rape that 
were reported at 170 police stations across South Africa in 2012. This confirmed 
previous results obtained from a study conducted by Jewkes et al. in 2002 which 
discovered that more than a quarter of female students are at risk of being raped 
at or near their university campuses. Also, Shefer, Clowes, and Vergnani’s (2012) 
transactional sex study at a South African university in 2012 established that it is 
relatively common for female students to engage in sexual relationships with older 
males (so-called ‘sugar daddies’) to help pay for study fees, or simply to boost 
their social status. Gordon and Collins (2013) conducted in-depth interviews with 
female students at another South African university to determine the prevalence 
of GBV. They came to similar conclusions as the study undertaken by Shefer, 
Clowes, and Vergnani (2012), with both investigations discovering that gender 
inequalities among university students give rise to a damaging culture of GBV, to 
such an extent that it is almost being normalised.

There is also a general lack of coordination between different governmental and 
non-governmental organisations to obtain a more holistic perspective regarding 
the nature and prevalence of GBV in communities. A study conducted in 2016 by 
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SAMRC in conjunction with the United Nations International Children’s Emergency 
Fund (UNICEF) found that government departments collect various administrative 
data related to GBV in a rather unsystematic, unsynchronised way, implying that 
data cannot effectively be utilised for policy and strategy design purposes. In ad-
dition, the Department of Monitoring and Evaluation’s Diagnostic Review of the 
state’s response to GBV (DPME 2017) established that the state heavily relies on 
the South African Police Service (SAPS) to supply GBV-related data. However, this 
data is not disaggregated and does not provide a realistic perspective regarding the 
scope and degree of GBV in South Africa. This in turn makes it difficult to measure 
the success or compare the effectiveness of various government or agency poli-
cies and strategies pertaining to GBV. Radloff et al. (2014) also cite recent research 
from the University of KwaZulu-Natal, Rhodes University, Stellenbosch University, 
and the University of the Western Cape, all of which found that the prevalence of 
GBV is substantially higher than available statistics show. In this regard, Jewkes and 
Abrahams (2002) argue that there is a general dearth of research on GBV in South 
Africa, and that figures are often inaccurate because universities tend to deal with 
such issues unofficially. Surveys are further hampered by the multicultural, het-
erogeneous composition of the student population. Students from diverse cultures 
and social backgrounds perceive and experience GBV and sexual harassment dis-
similarly (Merry 2009:12). Gordon and Collins (2013:102) investigated how female 
students interpret and experience GBV in a more recent study about GBV and 
gender imbalance at South African universities. According to the findings, female 
students live in constant fear of sexual harassment and violence. It is evident that 
GBV is persistent in South African universities and that gender imbalances and 
inappropriate cultures put female students at a higher risk of being victims. In this 
regard, Gordon and Collins (2013:102) report that female students perceive GBV 
almost as ”an unavoidable fact of life”.

Treffry-Goatley (2018:1) and Kgosana (2019:3) argue that universities gener-
ally lack relevant awareness programmes and mechanisms to address GBV and 
sexual assault among students. There are, however, pockets of excellence in this 
regard from which best practice can be extracted. The ‘Chapter 212 Movement’, 
for example, that forms part of the larger ‘Unashamed’ Movement is named af-
ter chapter 2.12 of the Constitution of the Republic of South Africa, 1996, which 
speaks to human rights, security and freedom of students (Wazar 2016). Corke 
(2016) argues that the University of the Western Cape, the University of the 
Witwatersrand, the University of Cape Town, and Rhodes University all have 
sexual policies to deal with assaults and harassment. Student activists argue, 
however, that these policies are ‘not worth the paper it is written on’ and need 
to be reviewed as they contain narrow definitions of only rape while creating a 
safe haven for perpetrators (Corke 2016). Students are often unfamiliar with the 
contents of sexual policies, and incidents of sexual violence are under-reported 
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(DHET 2017:5). Joubert et al. (2011:1) confirm that South African universities in 
general still lack a comprehensive policy framework for GBV, while some simply 
fail to implement their GBV policies successfully. Furthermore, the Commission 
for Gender Equality (CGE 2016:34) conducted hearings in 2014 and 2016 on 
gender transformation in HEIs in South Africa and found that there are ‘uneven 
responses to sexual violence in universities’.

A positive development is the fact that the DHET has developed a document 
called ‘Policy Framework to address Gender-Based Violence in the Post-School 
Education and Training System’ (2020). This Framework has as strategic objectives 
the ”creation of an enabling environment, prevention and awareness, and sup-
port and assistance” (DHET 2020:15). It envisages universities “promot[ing] the 
safety of all students and staff by putting in place comprehensive prevention pro-
grammes intended to raise awareness of policies and services addressing GBV, as 
well as other measures aimed at preventing incidents of GBV” (DHET 2020:26). 
The Policy Framework stipulates that HEIs must allow for student representation 
by establishing institutional forums and committees, whose role lies in ”advising 
the institution’s council around race and gender policies as well as fostering an 
institutional culture which promotes tolerance and respect for fundamental hu-
man rights and creates an environment for teaching, research and learning. They 
must promote this positive institutional culture and report on the status of policies 
addressing GBV in their institutions” (DHET 2020:32). It is especially in this regard 
that SRCs can and should play a meaningful role.

ROLE OF STUDENT REPRESENTATIVE COUNCILS  
IN RAISING GBV AWARENESS

According to Klemenčič (2012) and Moreku (2014), the democratic dispensation 
in South Africa resulted in acknowledgement of the acute importance of broaden-
ing the decision-making base of public institutions. This also culminated in the 
active involvement and participation of student leaders in university decision-
making processes. One such mechanism is the establishment of SRCs. The SRCs 
serve as a link between registered students and the university management to 
facilitate the success of students and educational affairs on campuses. As such, 
SRCs should liaise closely with students to understand the needs and challenges 
that they are facing. SRCs can and should play a significant role to make the gen-
eral student population aware of any aspects related to GBV and liaise between 
students and university management.

The role and responsibility of SRCs have increased over the past years within 
South African universities. According to Mandew (2003:7), the establishment of 
the SRC dates back to the 1960s when it was first established at the University 
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of Cape Town. Since then, SRCs increasingly play an essential role in university 
decision-making processes and often strongly influence priorities and resource 
allocation in universities. Ntsala and Mahlatjie (2016:106) contend that the role 
of SRCs in HEIs revolves around the administration and governance of student 
affairs. That is, they lead and represent students on various platforms in- and out-
side university campuses. Furthermore, Ntsala and Mahlatjie (2016:106) view the 
SRC as having a responsibility to create general student awareness by disseminat-
ing information that directly affects students. Mozhgan et al. (2011) cite a recent 
study illustrating the significant role that the SRC plays to improve the general 
knowledge of students regarding university affairs as well as in appreciating dif-
ferences of students and opinions of diverse cultures on campus. Similarly, Wright 
(2013) maintains that SRCs can play a significant role in raising general student 
awareness of university and related matters, but that they require access to quality 
information to fulfil this role as well as a system of good corporate governance 
at universities.

In terms of section 35 of the Higher Education Act 101 of 1997, SRCs have the 
following functions:

 Q ”interacting with management, the general public, the media, other HEIs, other 
SRCs, and national and international student organisations;

 Q being an umbrella organisation for student clubs, societies, student committees 
and councils;

 Q coordinating supervision related to the use of student facilities;
 Q conducting all authorised student body meetings and managing the student 

body related to student petitions within the prescribed rules;
 Q appointing of office bearers and committees;
 Q organising student activities;
 Q keep book of all monies paid by the university council and any other money 

needed for the representation of students or to collect or pay such funds by 
students;

 Q keeping order at student functions and ensure good conduct of students;
 Q coordinating the involvement of all students in community projects;
 Q responsible for student publications; and
 Q having the final say in all matters within their jurisdiction”.

It is evident that the role of SRCs in HEIs mainly revolves around the admin-
istration and governance of student affairs. Mozhgan et al. (2011) and Wright 
(2013) assert that the SRC also has a responsibility to create general student 
awareness by disseminating information that directly affects students, such as 
on university policies and academic rules. Mozhgan et al. (2011) add that the 
SRC also facilitates the development of a conducive climate and attitude regard-
ing students’ retrospectivity, responsibilities, and ethical behaviour. By adhering 
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to these principles and characteristics, SRCs can support and assist university 
management in policy and planning activities that may affect students (Ntsala 
and Mahlatjie 2016).

As far as the particular role of SRCs in GBV is concerned, it should be noted 
again that scholarly inquiry is case (university) sensitive. There are, however, com-
monalities regarding the nature and scope of GBV awareness and student support 
provided by SRCs. Some of the practical interventions in this regard include the 
following:

 Q creating portfolios in SRCs to address particularly GBV-related matters on 
campus;

 Q establishing victim support offices on campuses for medical care, mental 
health, and counselling services;

 Q student empowerment through information dissemination regarding human 
rights, safety conditions on campus, and being aware of the services and sup-
port structures that are in place;

 Q GBV research endeavours to inform university policies, safety measures and 
the effectiveness of victim support structures; and

 Q establishing a conducive, preventative support culture to openly and frequently 
deliberate and disseminate GBV-related issues on campus.

The role of SRCs in raising awareness regarding GBV as well as the prevalence of 
factors influencing SRCs in this role are influenced by the nature and dimensions 
of GBV programmes at a particular university. SRCs can only operate within the 
parameters of university policies and programmes. It is thus imperative to analyse 
the nature and dimensions of these policies and programmes to determine to 
what extent they enhance or hamper the awareness-creation role of SRCs pertain-
ing to GBV.

RESEARCH METHODOLOGY

By following a qualitative research design and intrinsic case study methodology, 
semi-structured interviews were conducted to obtain rich data about the nature 
and scope of the problem. The results were thematically analysed to interpret 
the findings. The primary objective of the interviews was to analyse challenges 
in promoting effective GBV awareness by the SRC on South African campuses 
and to design a GBV awareness model for both university management and SRC 
members to address these challenges.

Purposively sampled universities were selected based on their relatively large 
residential student populations and their physical location. The nine universities 
served as cases representing the total population of 26 public universities in South 
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Africa. Three universities were selected from Gauteng, being the most densely 
populated province. The sampled universities were:

 Q Central University of Technology (Free State Province);
 Q North-West University (North-West Province);
 Q University of KwaZulu-Natal (KwaZulu-Natal Province);
 Q University of Limpopo (Limpopo Province);
 Q University of Pretoria (Gauteng Province);
 Q University of South Africa (Gauteng Province);
 Q University of Stellenbosch (Cape Province);
 Q University of Venda (Limpopo Province); and
 Q University of the Witwatersrand (Gauteng Province).

The units of analysis imbedded within these cases were SRC members, purpo-
sively sampled based on their portfolio of responsibility, i.e. gender-related mat-
ters. Three SRC members per university were sampled (n=27). The rationale for 
selecting these SRC members was that they represent the opinions and experi-
ences of the total student population. They also act as partners with university 
management collectively and inclusively to design student-related programmes, 
such as GBV. As the governing body of students dealing directly with all student 
matters, SRCs serve as valuable sources to obtain rich data regarding the preva-
lence of GBV on campuses.

An interview schedule was designed and pretested (piloted) with four SRC 
members to ensure comprehension of the nature of the questions posed. Due 
to the Covid-19 restrictions, face-to-face interviews were not possible. The 
interview schedule was therefore distributed to selected participants via e-
mail. This was followed-up by telephonic interviews once the participants had 
read through the questions. Ethical clearance (Ref. NWU-01497-19-A7) was 
obtained to conduct the survey and informed consent was obtained from the 
participants.

RESULTS AND FINDINGS

Of the 27 sampled SRC members 24 participated in the survey, an 88,8% partici-
pation rate. There were 53,8% male and 46,2% female participants. Responses of 
participants were categorised based on the following key themes:

 Q The nature and scope of SRC GBV awareness creation;
 Q Policies and structures in place to support GBV;
 Q Reporting arrangements for GBV incidents;
 Q The influence of GBV on the academic life of victims;
 Q University support and empowerment towards SRC in GBV matters;
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 Q GBV awareness methods;
 Q SRC involvement in the design and implementation of GBV programmes;
 Q Students’ knowledge regarding university GBV support services;
 Q Challenges influencing the SRC to promote GBV awareness; and
 Q Suggestions on improving GBV awareness on university campuses.

The first three questions dealt with contextual issues to probe SRC members’ 
opinions regarding their role in creating GBV awareness on campus. The 
overwhelming majority of participants (86,7%) confirmed that the SRC has a 
significant role to play in designing GBV awareness programmes and to dissemi-
nate related information to students. The remaining 13,3% of participants were 
unsure about their particular role. They believe the university management is 
responsible for meaningful campaigns on GBV awareness while the SRC should 
provide student perspectives and receive the necessary guidance and resources 
to play a designated role in the implementation thereof. Their beliefs are based 
on the fact that GBV is a highly complex, sensitive matter. It should be under-
stood within broader social injustice and human rights contexts. Students, in-
clusive of SRC members, are usually not familiar with international conventions, 
treaties and protocols, national legislation and programmes governing GBV 
matters. They also do not necessarily have the required competence to imbed 
GBV-related international best practices, standards, and principles in university 
policies and programmes. Therefore participants reason that university manage-
ment should drive awareness campaigns. Participants alluded to the fact that 
the establishment of engagement platforms and educational initiatives to sup-
port GBV awareness on campus are rather sophisticated and resource intensive. 
As such, their establishment usually falls outside the capability and capacity of 
the SRC.

In a follow-up question, participants were requested to outline the nature of 
support provided to GBV victims on campus. Based on their input, it is evident 
that all universities, to varying degrees, have policies and support structures in 
place to deal with GBV on campuses. Although such initiatives can be com-
mended, it is worrisome that a significant number of SRC members (42,5%) are 
not sure whether these policies and support mechanisms are adequate or effec-
tive. A further concern is that some SRC members were simply not aware of sup-
port initiatives. One member from a particular university may, for example, be 
familiar with the nature of such policies and support mechanisms while the other 
two from the same university are not familiar at all. As the SRC is generally re-
garded as a legitimate source of information for students, the SRC should promote 
awareness and the use of these support mechanisms. If a student goes to an SRC 
member for assistance regarding any GBV-related matter, they should be able to 
direct the student to the suitable place or person. A further matter of concern is 
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that only female students are seemingly targeted as far as university GBV support 
is concerned. Five SRC members from different universities raised questions as 
to why males and members of the lesbian, gay, bisexual, transgender, intersex, 
queer/questioning, and asexual community are not equally supported.

The majority of participants (78,5%) agreed that the SRC should be at the fore-
front of addressing GBV awareness on campus, but felt that some of their efforts 
are stifled by limited support from universities. Participants generally described 
support as any assistance (e.g., financial, infrastructure, training, and equipment) 
in fulfilling their roles and responsibilities.

It is evident that SRCs are fairly well supported by their respective universities 
to deal with GBV-related matters. However, it is concerning that 23,1% indicated 
that they are not supported at all. It should be noted that four participants de-
clared that the SRC is not doing enough to create GBV awareness, in spite of 
the support they receive. They also contend that GBV awareness initiatives do 
not always yield the expected outcomes. They confirmed, however, that they are 
not aware of any efforts to measure or assess the effectiveness and efficiency of 
such initiatives. They therefore hold that GBV awareness programmes should run 
continuously throughout the academic year and be integrated with other student 
programmes to yield the desired results.

A further question posed to participants was why they think victims of GBV do 
not report incidents. Participants isolated the following reasons:

 Q fear of their abusers, i.e. re-victimised by perpetrators (65,5%);
 Q prejudice and judgement by family, friends or their communities (58,2%);
 Q fear that no one will believe them (42,5%);
 Q traumatised by the university and SAPS reporting system (38,4%);
 Q universities fail to hold perpetrators of GBV accountable for their actions 

(35,4%); and
 Q not being educated regarding GBV and the seriousness around the issue 

(28,4%).

Another question probed the perceived influence that GBV has on academic 
performance of students. This question made provision for a closed-ended, Likert-
scale response as well as open-ended responses in which SRC members could 
substantiate their answer. The following responses were obtained:

 Q Highly detrimental (65,4%), e.g., health conditions including hypertension, 
reproductive problems, neurological issues, sexually transmitted diseases and 
HIV infections, pregnancy, etc.

 Q Damaging (23,1%), e.g., post-traumatic stress disorder, anxiety, suicide 
thoughts, dysfunction, eating disorders, drop out – leaving the university, etc.

 Q Moderate and somewhat (11,5%), e.g., psychological trauma, poor academic 
performance, alcohol and drug abuse, depression, etc.
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From these responses it is evident that the effect that GBV has on the academic 
life of students is of great concern and should not be taken lightly by university 
management.

The thematic analysis of findings revealed that there are various challenges as-
sociated with the awareness creation role that SRCs should play. Some of the most 
significant challenges include the general lack of university management support, 
limited funding for awareness programmes and campaigns, the general apathy of 
students and their limited participation in awareness programmes, as well as the 
general loss of trust in the justice system.

TOWARDS A GBV AWARENESS MODEL FOR  
SOUTH AFRICAN UNIVERSITIES

Shoemaker, Tankard and Lasorsa (2004) explain that scientists’ knowledge and 
understanding of the world is often represented by means of scientific models. 

Figure 1: A GBV awareness model for South African universities

Source: (Authors’ own construction)
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International best practice, conventions, protocols and treaties;  
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The scientific method concerned is basically one of creating, verifying, and 
modifying models of the world, or of ‘reality’. According to Van der Waldt 
(2013:49) a model in its most elementary form generally refers to a ”graphi-
cal presentation of a process, function or system”. Such models usually take 
the form of diagrams, figures, tables, charts or schemes. An elementary form 
of models simply enables visual illustrations of the variables and relationships 
between them. Fan et al. (2012:784) add that models as physical representa-
tions are frequently utilised to aid scientific inquiry or to serve as a means to 
synthesise research findings and recommendations. In this sense they can fol-
low the format of structural models, sequence or process models, or of content 
models. Such models can also be used to illustrate the macro- (i.e. environ-
mental), meso- (i.e. processes and systems) and micro- (i.e. functional content) 
dimensions to delayer complex phenomena (Williams 2003:204).

Based on the research findings, a GBV awareness model is proposed (Figure 1). 
The main purpose of this GBV awareness model is to improve the ability of HEIs 
in general and SRCs in particular to curb GBV incidences on campuses by means 
of more effective, appropriate awareness-creation programmes. The model is also 
intended to address current GBV awareness gaps on campuses. It is based on the 
architecture of a process map.

The section below highlights the key dimensions of the model.

A: External environment

External factors informing the contextual dynamics of the model’s application 
are represented by the model’s outside bounds. External factors may act as a 
motivator or a constraint for SRCs in their efforts to raise GBV awareness. It is 
imperative that SRC members ensure that they identify all the possible factors 
that may positively or negatively influence awareness programmes. The external 
or macro-environment includes international conventions, protocols and treaties 
with which countries such as South Africa should comply. These include:

 Q The Convention on the Elimination of All Forms of Discrimination against 
Women (CEDAW);

 Q The Protocol to the African Charter on Humans and People’s Rights on the 
Rights of Women in Africa;

 Q Beijing Declaration and Platform for Action; and
 Q The Southern African Development Community (SADC) Protocol on Gender 

and Development 2008.

It also includes best practices emanating from the assessment of GBV programmes 
conducted at universities globally. One of the key aspects of this model is SRCs 
and universities adopting international best practice principles.
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Nationally, the external environment includes the HEI context, social dynam-
ics, as well as the statutory (legislative) and regulatory framework that governs 
GBV in the country. HEIs should design GBV-related policies in line with the 
stipulations and obligations of this framework. The statutory framework includes:

 Q The Criminal Procedure Act 51 of 1977;
 Q The Constitution of the Republic of South Africa, 1996;
 Q The Domestic Violence Act 116 of 1998;
 Q The Promotion of Equality and Prevention of Unfair Discrimination Act 4 of 

2000;
 Q The Criminal Law Amendment Act 32 of 2007; and
 Q The Protection from Harassment Act 17 of 2011.

As far as the regulatory framework guiding GBV in South Africa is concerned, it 
includes:

 Q The Minimum Service Standards Charter;
 Q The Service Charter for Victims of Crime;
 Q The Integrated Victim Empowerment Policy;
 Q The National Policy Framework for the Management of Sexual Offences;
 Q The White Paper for Post-School Education and Training; and
 Q The Department of Higher Education and Training Policy.

B: GBV research in HEIs

The findings revealed that there is a widespread shortage of GBV research in the 
country, with South African universities being no exception. As a result, universi-
ties should make performing GBV-related research a standard practice to better 
understand the nature and breadth of GBV at their institutions. One of the key 
concerns raised in the research is under-reporting. GBV events on university cam-
puses are under-reported for a variety of reasons, including fear, victimisation, 
and a lack of skills and understanding in social interaction and dispute resolution. 
Campus culture has a significant impact on how institutions and their SRC mem-
bers manage their operational tasks. This also means that if a university ignores 
certain concerns and does not address them, it reflects the conduct on campus. 
As a result, for the purposes of this model, it is critical that campus culture be 
evaluated through culture and climate surveys in terms of GBV as well as how the 
university promotes gender equality.

C: SRC role and mandate

The SRC is represented by the model’s fourth dimension. It is critical that all 
SRC members have a thorough understanding of the nature and scope of GBV 
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in general, as well as the support services and structures accessible to students. 
This calls for strong collaboration between the SRC and the university administra-
tion. As a result, university administration and SRCs should form and maintain 
a strong alliance. SRCs should be given more power. Furthermore, SRCs should 
be involved in the development and execution of GBV awareness programmes. 
Because SRC members are themselves students, they understand the realities on 
campus and the experiences of their peers; this will improve the credibility and 
effectiveness of these programmes.

D: University management

University management, as the fourth element of the model, entails leadership 
and the establishment of sound relationships with the SRC, with whom they form 
a partnership. University management should allow the SRC to participate in GBV 
awareness programme design and implementation. Based on GBV research and 
statistics, university management should address typical challenges identified by 
SRC members. This includes the provisioning of resources, funding, and general 
management support.

D.1: GBV policies, resources, funding and victim support services
University management has legal and moral obligations to formulate and ex-
ecute policies and directives to deal with GBV issues on campus. Distributing 
suitable resources is another area of responsibility for university administration. 
Distributing resources to the various support structures and services is critical to 
implementing the GBV awareness model successfully. This includes allocating 
enough financial resources to university structures and the SRC. The lack of fund-
ing was one of the biggest challenges that most SRC members identified. For this 
model, it is important that university management makes sure there is available 
funding for the SRC to run awareness programmes.

Constructing and maintaining professional victim support services is another 
important area of managerial responsibility. University campuses generally have 
healthcare centres or units to provide various types of support to students who ex-
perience GBV. Thus, it is important when adopting this model for SRC members to 
ensure that professionals assist students. SRC members should also encourage stu-
dents to speak up and report university staff who do not provide adequate support 
to victims. Typical support structures and services identified include the following:

 Q Official GBV policies and disciplinary codes;
 Q Social workers, psychologists and SAPS support;
 Q Call centres and ‘Thuso 1777’ abuse hotlines;
 Q Centre for Sexuality AIDS and Gender (CSA&G);
 Q Counselling Development Unit (CCDU);
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 Q Campus HIV Support Unit;
 Q Gender Equity Office;
 Q Legal and Transformation Office;
 Q Central Disciplinary Committee;
 Q ‘No Excuse’ initiative;
 Q ‘Try Africa’ programme;
 Q #SpeakoutUP initiative;
 Q SRC ‘Current affairs’ wellness week initiative; and
 Q Support from non-profit organisations.

The model further makes provision for the establishment of suitable reporting ar-
rangements for victims of GBV. It is evident that university students typically do 
not report GBV cases because they generally have lost trust in the justice system 
(e.g., SAPS and university management) and fear being re-victimised by perpetra-
tors. University management should thus ensure that the integrity of the report-
ing system is beyond reproach and that victims fully trust those involved in the 
process.

E: GBV programme implementation

It is critical that the SRC and university management collaborate to establish 
awareness programmes that are properly implemented. A devoted team of senior 
university authorities, SRC members, hostel leadership, and support service work-
ers is needed to accomplish this. The more exposure the entire student population 
receives, the more probable it is that the programmes’ goals will be met. It is also 
critical that SRC members use the correct tools to get the word out to students 
about their efforts. As confirmed by participants, the following are typical meth-
ods in this regard:

 Q partnering with wellness centres;
 Q campaigns and events;
 Q vigils, silent and peaceful protests;
 Q student dialogues and GBV seminars;
 Q pamphlets and posters;
 Q self-defence classes;
 Q media publications and online information on the SRC’s webpage;
 Q social media platforms such as Twitter;
 Q hostel actions and dissemination of information via hostel leadership;
 Q hotlines;
 Q suggestion boxes;
 Q anonymous reporting systems; and
 Q partnerships with support organisations.
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GBV continues to be a major issue at HEIs. As a result of adopting this model, 
universities and SRC members will require cooperation from SAPS for cases to be 
handled and victims of GBV to receive justice.

F: GBV programme monitoring and evaluation

The monitoring and evaluation of GBV awareness programmes is the final compo-
nent of the awareness programmes. It is critical to keep track of the programme’s 
outcomes and influence continually. The SRC and university administration must 
also be able to discriminate between achievements and failures. This necessitates 
the creation of appropriate performance metrics, such as:

 Q the number of GBV incidents reported;
 Q the number of calls received by call centres;
 Q the number of enquiries at support services;
 Q the number of counselling sessions conducted; and
 Q the cost-benefit of programmes, i.e., the amount of time and resources con-

sumed versus the impact of these programmes.

Monitoring and evaluation activities should also make provision for measuring the 
effectiveness of methods adopted to convey GBV awareness programme content 
on campus. It will furthermore benefit universities and SRCs to adopt a combina-
tion of overall GBV programme assessment tools, namely:

 Q rights-based assessment tools;
 Q community-based participatory tools;
 Q systems approach-related tools; and
 Q survivor-centred tools.

All this information should be used to improve existing awareness programmes 
as well as design new initiatives. Such information should assist university admin-
istrators in prioritising and reallocating resources, as well as prioritising certain 
activities. Finally, assessment data should tell the employees of support services 
and structures about the need for improvement.

CONCLUSION

This article outlines the role that SRCs should play in creating GBV awareness on 
campuses of HEIs. The findings reveal that there are various challenges associated 
with the awareness creation role that SRCs should play. Some of the most significant 
challenges include the general lack of university management support, limited fund-
ing for awareness programmes and campaigns, the general apathy of students and 
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their limited participation in awareness programmes, as well as the general loss of 
trust in the justice system. It is evident that the prevalence of GBV is unaccept-
ably high, and a comprehensive approach should be followed to address it. The 
proposed model can add real value in this regard. The collaborative relationship 
between university management and the SRC needs to be strengthened to fight 
GBV on campuses by promoting effective and efficient awareness programmes.

The student population can be regarded as a micro-cosm of the larger popu-
lation of the country. The challenges identified should thus also be interpreted 
within a broader social context where cultural norms influence conceptions of 
gender roles and human relations, and power dynamics influence the general 
priority given to GBV issues. Universities in South Africa are in a unique position 
to connect society and stand firm in the fight against GBV. In this regard, SRCs are 
ideally placed to promote GBV awareness with one united, strong voice.

NOTE

* This article is based on Natalie von Meullen’s Master’s dissertation conducted at North-West 
University, titled ‘Promoting gender-based violence awareness in higher education institutions: 
The case of student representative councils in selected South African universities’, under the 
supervision of Professor Gerrit van der Waldt.
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ABSTRACT

To accelerate the programme of infrastructure development and ser-
vice provision, especially to the many previously disadvantaged South 
Africans, the government adopted the Public Private Partnership (PPP) 
approach in the late 1990s, as an intervention mechanism which was 
reflecting signs of success internationally. Sadly, over two decades later, 
the outcomes have been somewhat disappointing, especially where in-
frastructure development, upgrade, operation, maintenance and manage-
ment is concerned across all three spheres of government as various PPP 
projects in the country take far longer than necessary to implement, some 
fail to reach the desired delivery or completion stage, while others are ex-
posed to financial mismanagement, as well as outright corruption. This is 
evident in the number of incomplete and dilapidated transport infrastruc-
ture, incomplete and poorly maintained basic service infrastructure, the 
embezzlement and misappropriation of infrastructure funds, as well as 
the mounting infrastructure backlogs. The article collected data through 
a series of qualitative interviews with professionals in the PPP space with 
the aim of understanding the key factors that hamper PPP implementa-
tion efforts that must be addressed to improve future project outcomes. 
The article shows a notable degree of consensus among PPP professionals 
on the view that the PPP approach in its current form in South Africa is 

Challenges to Effective and 
Efficient Infrastructure of 

Public Private Partnerships 
in South Africa

Z H Dlamini*
Department of Development Studies

University of South Africa

L Botes
Director of Research Development

Faculty of Economic and Management Sciences
North-West University



Administratio Publica | Vol 30 No 1 March 2022 57

INTRODUCTION

After the advent of democracy in 1994, it became clear to the new govern-
ment of South Africa that it had to accelerate the provision of public services 
and the delivery of social infrastructure to the many previously disadvantaged 
communities in the country, within the confines of limited resources. By the 
late 1990s, the government conceded that if it was serious about accelerating 
the provision of basic service and public infrastructure, it needed to explore 
other alternative and innovative public procurement approaches. According to 
Habitat III (2016:69–70), the government proceeded and adopted the PPP ap-
proach as an alternative public procurement model, in line with international 
trends. The government hoped that the PPP approach would help accelerate the 
provision of public infrastructure and other services by attracting much-needed 
private-sector investment and capacity, as well as improve efficiency and ef-
fectiveness by eliminating project-related challenges such as poor governance, 
poor planning and lack of accountability; while lessening the risks conceded 
by government when conducting procurement through traditional approaches 
such as the tendering system, outsourcing and privatisation.

However, after more than two decades of PPP implementation, the results 
have been somewhat disappointing, especially where infrastructure develop-
ment, upgrade, operation, maintenance and management is concerned across 
all three spheres of government. Various PPP projects in the country take far 
longer than necessary to implement, some fail to reach the desired delivery or 
completion stage, while others are exposed to financial mismanagement, as well 
as outright corruption. According to Seeletse (2016:20–21), the failure of PPPs 
in South Africa is evident in the number of incomplete and dilapidated transport 
infrastructure, incomplete and poorly maintained basic service infrastructure, 
the embezzlement and misappropriation of infrastructure funds, as well as the 
mounting infrastructure backlogs in sectors such as housing, education, energy 
and health. All this is happening amid a growing demand for various public 
infrastructure assets to meet various social, economic and developmental 
needs such as those indicated in the sustainable development goals agenda 
(Organisation for Economic Cooperation and Development (OECD) 2006:108). 
In fact, this is not a uniquely South African challenge, as stated by O’Connor 
(2005:357), while the use of the PPP approach has been on the rise globally, 

characterised by several weaknesses and gaps that make implementation 
efforts vulnerable to failure.
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successful implementation has been somewhat uneven, with only a few PPP 
projects being successfully implemented, while the majority fail to deliver on 
promised results.

Using the qualitative approach, involving semi-structured interviews with 33 
experienced PPP professionals, this article highlights some of the key factors that 
hinder efficiency and effectiveness in the implementation of the PPP approach 
that must be given careful consideration if future project outcomes are to be 
improved. The view of the authors is that failed PPP projects are more likely to 
exhibit certain common key features that can be methodically identified and ad-
dressed to improve future projects.

PUBLIC PRIVATE PARTNERSHIPS IN CONTEXT

The PPP approach is an alternative public procurement approach that brings to-
gether resources from the public and the private sectors in a long-term contract 
for mutual benefits (PPP Unit 2004:17). For the private sector, the aim is usually 
profit-driven, while for the public sector the aim is ensuring efficiency and ef-
fectiveness in the provision of public services and the development of high quality 
and well-maintained infrastructure (Harris 2003:17).

For the National Treasury of South Africa, a PPP is a contractual agreement 
between a public sector institution and a private entity or entities, in which the 
private entity or entities assume substantial financial, technical and operational 
risk for the design, finance, construction and operational phases of public infra-
structure or the delivery of public services with a view of financial gain at the 
end of the project (PPP Unit 2004:17). The PPP approach generally involves 
three key elements: namely, risk sharing or risk transfer, value for money, and 
innovation.

Risk sharing or risk transfer

Central to the procurement of any public infrastructure or service through the 
PPP approach is the need to transfer the majority of or all project-related risks 
away from the procuring public entity to a contracted private partner. Risk 
transfer lies at the heart of incremental efficiency in the PPP approach, and 
it is usually the most important driver of the value for money aspect. This 
is one of the key elements that makes the PPP approach different from all 
other public procurement approaches in which the procuring public entity 
retains almost all project-related risk, such as in the tendering system (PPP 
Unit 2004:53).
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Value for money

When deciding on the most suitable procurement approach between the PPP ap-
proach and other public procurement approaches, it is important that efficiency 
and effectiveness are thoroughly assessed to ensure that the chosen option is 
one that will lead to the attainment of value for money (Republic of South Africa 
2001:79). The assessment of the value for money aspect must clearly reflect how 
the PPP approach will lead to better value for the public over the period of the 
PPP contract. One of the best instruments that can be used to assess this is the 
Public Sector Comparator (PSC), which is designed to assess required project 
inputs against projected project outputs over the life of the contract at hand (PPP 
Unit 2004:56).

Innovation

The involvement of the private sector in the development of public infrastructure 
and the provision of public services at a profit can only be acceptable insofar as 
it will lead to the introduction of innovation, efficiency and effectiveness in the 
provision of public services (Chi, Arnold & Perkins 2003:17). This includes:

 Q Construction schedule reduction, leading to savings realisation and earlier use 
of infrastructure.

 Q Project costs reduction.
 Q Maximisation of infrastructure functionality.
 Q Reliable, uninterrupted and predictable delivery of infrastructure and services 

to the correct recipients.

Unfortunately, despite continued promises of efficiency and effectiveness, the im-
plementation of the PPP approach remains with a myriad of risks and challenges. 
These, according to APMG PPP (2016:217) include the reality that PPPs:

 Q Are highly complex, intensive and extensive.
 Q Require high levels of expertise.
 Q Have a high degree of exposure to the political climate of a country.
 Q Involve high transaction costs.
 Q Are vulnerable to corruption.
 Q Can lead to extreme budgetary commitments, putting pressure on long-term 

fiscal sustainability.

The disadvantages that are noted above reflect the reality that the PPP ap-
proach is not a one-size-fits-all solution or intervention to infrastructure 
development, thus necessitating a thorough assessment before engaging the 
approach.
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MANAGING RISKS WITHIN A PUBLIC PRIVATE  
PARTNERSHIP PROJECT

As indicated above, one of the key motivational factors for the PPP approach is 
the transfer of or sharing of the majority of project-related risks, away from the 
public sector. However, with several PPP projects continuously requiring gov-
ernment bailouts and guarantees, the question becomes: ’Do South African PPP 
agreements really consider risk transfer?’ For example, in the 2011/2012 budget 
that was tabled by the Gauteng Department of Roads and Transport, there was 
an allocation of R259 million in ‘patronage guarantee costs’ for the Gautrain 
PPP project (Flanagan 2011:7). The allocation was expected to increase to R360 
million the following year if low ridership continued. Indeed, this continued and 
over the 2017/18 financial year, the Gautrain Management Agency allocated 
R1,5 billion for ‘patronage guarantee’ after paying R1,34 billion in the 2016/17 
financial year. This means that the government of South Africa pays almost 
R100 million per month to keep the Gautrain PPP in operation as part of the risk 
allocation approach that was agreed on. The question again: ‘Was risk transfer 
really considered if the procuring public entity has to pay such a high ‘patronage 
guarantee’ fee?’

Risk management should equally be a priority for both the procuring public 
entity and the contracted private entity, regardless of the amount of risk acquired 
by each partner in a project (Bouder, Slavin & Lofstedt 2009:322). Effective risk 
management practices can help project managers to avoid, reduce or modify 
the chances of the occurrence of the risk event by activating the most suitable 
alternative or intervention. If engaged effectively, risk management can allow 
a greater degree of control to certain risks, leading to decreased vulnerability 
or reduced impact of risk (Bouder et al. 2009:323). The view is that effective 
and efficient human action and intervention can avert or lessen risk and its ef-
fects. According to Hodges (2003:15), the problem is largely due to the way risk 
transfer is determined and classified in most PPP projects. Based on the writings 
of Murray (2007:56), the process of determining risk allocation is more of an art 
than a science, and a lot can go wrong if due diligence is not conducted prop-
erly; thus, risk sharing must be conducted following a comprehensive analysis 
and assessment of each risk, its chances of happening, as well as each entity’s 
ability to handle it.

MANAGING A PPP PARTNERSHIP FOR 
EFFICIENCY AND EFFECTIVENESS

A partnership is a result of an agreement to engage in an activity that promises 
to yield benefits for everyone involved; benefits that if each partner worked 
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individually would not have been realised (OECD 2006:67). This is because 
well-structured partnerships increase efficiency and effectiveness in a project due 
to the pulling in of resources towards achieving a mutual goal. Quinn, Faerman, 
Thompson, McGrath and St Clair (2007:11), propose the application of a part-
nership management model to enhance the process. A partnership management 
model is a mental and social construct and is not static, just as organisations 
themselves, as well as the means and methods of production evolve all the 
time. Quinn et al. (2007:12) present a framework called the Competing Value 
Framework, which is underpinned by four pillars that can be used to manage 
partnerships effectively, including PPPs, while ensuring that performance is en-
hanced at the same time. The four pillars are:

 Q The Internal Process Pillar: The core anchors of this pillar are monitoring, 
coordination, stability and continuity in a partnership. The development 
of project processes such as clear roles and responsibilities, clear workflow 
linkages and efficient documentation of procedures is of importance. In the 
implementation of the PPP approach, the relevance of this pillar is evident in 
situations where a procuring public entity, together with the contracted private 
entity develop clear project policies, guidelines and frameworks to guide the 
project at hand.

 Q The Rational Goal Pillar: The core anchors of this pillar are the principles of 
productivity and profit. Productivity and profit in the PPP approach simply 
refer to the meeting of performance targets effectively and efficiently, leading 
to the attainment of ‘value for money’ for the procuring public entity and the 
realisation of profits for the private partner. This is achieved by setting clear 
objectives and goals, using rationality when making decisions and promoting 
an action-oriented attitude.

 Q The Open Systems Pillar: The core anchor of the open systems pillar is the 
principles of innovation, adaptability and external support. The adaptabil-
ity and external support principles are critical to any partnership, especially 
partnerships that operate in a fast-paced context. This pillar encourages the 
exploration of innovative ways, as well as the development of new ideas to 
completing tasks.

 Q The Human Relations Pillar: The core anchors of this pillar are mentorship and 
facilitation. According to this pillar, effective participation in a partnership and 
equal commitment by all partners lead to project positives such as effective 
conflict resolution, congruence in decision-making, openness and equality. In 
a PPP that has an underperforming contract manager, the Human Relations 
Pillar would come into effect by addressing underperformance through men-
torship and training to improve, rather than dismissal.

Figure 1, shows the flow of the Competing Values Framework.
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The Competing Values Framework has two axes; the vertical axis, which 
ranges from flexibility to control; and the horizontal axis, which ranges from inter-
nal processes to external processes, with each pillar placed on the quadrant ap-
propriate to the main action of focus. Each of the pillars and its core assumptions 
have a perceptual opposite to the other three models. For example, the Internal 
Process Model, which has control and internal focus as its core assumptions con-
trasts with the Open Systems Pillar, which has flexibility and external focus as 
its core assumption. Nevertheless, though these two models contrast with one 
another, they relate effectively with each other. For example, when developing a 
business continuity plan, the plan may require some minor adjustments before or 
after activation, which will require the application of the two pillars when mak-
ing decisions. There is also a parallel relationship between all four pillars (Quinn 
et al. 2007:12). The Rational Goal and the Open Systems pillars both have an 
external focus. The benefit of this relationship is that by applying the principles of 
both pillars in a partnership decision-making process it can easily lead to financial 
gain for the private partner, which will be a motivational element to participate 
in the partnership. It will also offer improved value for money for the procuring 
public entity. On the other hand, the Open Systems and the Human Relations 
pillars both emphasise flexibility. This is critical in a partnership as when disagree-
ments arise, they must be resolved in an effective and efficient manner, because 

Figure 1: Competing Values Framework

Source: (Quinn et al. 2007)
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if disagreements are left unresolved it can lead to an unnecessary breakdown in 
working relations.

METHODOLOGY

The study was conducted using the qualitative approach because of its ability to 
draw insights from respondents, thus ensuring that a detailed description is given us-
ing the insights, experience and knowledge of experts on the topic at hand. In total, 
33 semi-structured interviews were conducted as part of the study, involving 21 re-
spondents applying their trade in the public sector (seven in provincial government, 
five in national government, six in local government and three in public entities). 
The remaining 12 came from the private sector, involving two Transaction Advisors 
and 10 officials from PPP private entities. The respondents from the public sector 
are either at middle or senior management level, tasked with the responsibility of 
advancing the interests of the public sector in the PPP projects they are part of. 
Those in the private sector play different roles, either as project managers, finance 
specialists or as commercial managers in various PPP projects across the country.

FINDINGS

The section below discusses the results of the data that was collected for the 
study, starting with a look into the manner in which PPPs are categorised to give 
a picture of how project motivation arises. The following is a discussion focusing 
on the factors that contribute to the failure of most PPP projects that require con-
sideration to improve the efficiency and effectiveness of future project outcomes.

Key categories or types of Public Private 
Partnership infrastructure

There are two types or categories of PPP infrastructure; namely, economic in-
frastructure and social infrastructure, on which all the respondents in the study 
agreed. However, other respondents went further and noted that over the past 
decade, there has been an emergence of two more PPP infrastructure categories; 
namely, urbanisation-driven PPP infrastructure and politically influenced PPP 
infrastructure. According to the respondents, the two emergent categories are 
becoming more common in South Africa due to the need to correct historical im-
balances of the past concerning unequal access to services, as well as the political 
agendas of some politicians in government to appear sensitive and responsive 
to the developmental discourse in the country. According to Respondent 06, 
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politically influenced PPP infrastructure projects differ from other PPP projects 
because, though the proposed infrastructure may serve a social or economic pur-
pose, its main purpose is to fulfil a political function, which elevates its political 
risks. The element of risk transfer in politically influenced PPP projects tends to 
deviate from the approach of other PPP categories. This is because these projects 
are afforded a significant amount of financial guarantee against the fiscus instead 
of shifting the risk to the private partner (Respondent 09). Urbanisation-driven 
PPP infrastructure, on the other hand, differs from the other PPP categories as 
these projects are implemented with the purpose of promoting rural urbanisation, 
as well as rural-urban integration (Respondent 03). They can be a hybrid of the 
economic and social infrastructure categories, and generally follow the normal 
PPP procurement processes (Respondent 11).

Factors that contribute to the failure of Public 
Private Partnerships in South Africa

Based on the experiences and perceptions of the respondents in the study, the 
following can be regarded as the key factors that contribute to the failure of most 
PPP projects in South Africa and which require careful attention:

Ineffective Public Private Partnership regulation
Indicated by most of the respondents, in its current form, the PPP project life cycle 
process that is provided under Regulation 16 of the Public Finance Management 
Act is lacking in a number of areas and does not promote efficiency and effective-
ness. For example, according to Respondent 08, although Regulation 16 lists the 
stages that must be followed when implementing the PPP approach, the regula-
tion fails to give clear instructions on the required inputs that are necessary to en-
sure that the various stages lead to successful project implementation, and further 
fails to indicate the processes that must be followed concerning the assignment of 
responsibilities to partners to ensure that outputs are standardised for all projects 
and that there is accountability from those assigned with responsibilities.

In addition, the recommended phases for the implementation cycle are not 
in line with international standards that have led to successes within some devel-
oped countries (Respondent 27). For example, Regulation 16 does not make it 
a requirement that project appraisal be conducted before a project is registered 
with the National Treasury (Respondent 27). This is a serious gap considering 
that project appraisal assists procuring public entities to establish if a true need 
exists for a project and whether the entity is in a position to implement such a 
project successfully to avoid delays or project cancellations. Currently, the first 
phase of the PPP cycle is the Initiation Phase, in which a proposed PPP project 
has to be registered with the PPP Unit, which leads to the registration of projects 
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that do not necessarily qualify to be PPP projects and will later be found to have 
little or no value for money, thus unnecessarily inflating the number of cancelled 
and failed PPP projects on an annual basis. In addition, the cycle does not make 
any provision for a pre-procurement phase with the necessary due diligence, but 
rather moves straight from Feasibility Study to Procurement, which compromises 
the planning process for procurement (Respondent 20). Further, the project life 
cycle does not give guidance on issues relating to the management of the partner-
ship between the procuring public entity and the contracted private partner, but 
rather focuses more on the technical elements of the PPP such as bid evaluations, 
contract negotiation and contract management. The implication thereof is that 
entities that engage in the PPP approach do so without any guidance and leader-
ship insofar as partnership management is concerned (Respondent 20).

Ineffective government support and leadership
The view from most of the respondents in the study is that, though on paper the 
government of South Africa appears to be in support of the PPP approach, this 
support is superficial and insufficient, seeing that more work still needs to be done 
to promote the PPP sector in the country, improve its efficiency and make it the 
procurement option of choice where assessment and feasibility deems it neces-
sary. According to Respondent 18, who is an engineer in the local sphere of gov-
ernment, there is little clarity from leadership in government as to whether there 
is support of the PPP approach across all the sectors of society or whether there 
is a preference of the PPP approach on certain sectors or specific projects. For 
example, the respondent noted that there is a disjuncture in the motivation to use 
the PPP approach between the custodian of public finances in the country, the 
National Treasury, and most public entities at all levels of government. The motiva-
tion, according to the National Treasury, through the PPP Unit, for implementing 
the PPP approach for the public sector should be based on the opportunity to 
achieve value for money, the transfer of project-related risks to the private sec-
tor and the leveraging of value-added long-term planning in the delivery of public 
infrastructure and other services. However, leadership within public entities that 
make the ultimate decision on whether to consider engaging the PPP approach or 
use other traditional procurement approaches, considers the PPP approach based 
on capital investment benefit, with all other benefits coming second (Respondent 
12). This does not only affect policy decisions concerning government support for 
PPPs, but also has an impact on the attainment of value for money and innovation.

Differences in organisational culture approach between partners
The PPP approach is a goal-driven approach that is based on the coming together 
of two or more entities that usually operate in different environments, to work 
together for a mutual benefit. Due to the differences in working environments 



Administratio Publica | Vol 30 No 1 March 202266

and styles of engagement of the different organisations, it is not surprising that a 
number of the respondents in the study mentioned clashes or differences in either 
organisational culture or organisational style of engagement as an element that 
can lead to operational difficulties between partners in a PPP, thus compromising 
implementation efforts and project outcomes.

Poor business case development
Failure to develop a comprehensive business case for a project leads to the forma-
tion of partnerships that are based on assumptions that may not be beneficial 
to the project at hand (Respondent 17). The development of a comprehensive 
business case for a project is a highly critical exercise, as it helps to highlight 
the justification for undertaking the project at hand, using the projected cost of 
the project in contrast to the risks and the foreseen benefits and savings to be 
gained. A well-drafted business case further contributes immensely to the estab-
lishment of the strategic and operational direction of the proposed PPP project 
(Respondent 23).

The process of developing a business case involves a substantial amount of 
due diligence, which should guide the implementation process. For example, a 
private partner may bid for a project simply because the project appears to be a 
lucrative venture, while not understanding the complexities of the project, as well 
as the strategic and operational demands attached to the implementation of the 
project simply because there is no business case that clearly reflects the required 
inputs, as well as outputs for the project to be a success. Poor due diligence leads 
to the use of projections that are informed by little or no evidence and often leads 
to major challenges at a later stage. According to Respondent 32, the case of the 
Inkosi Albert Luthuli Central Hospital (IALCH) PPP project is a good example, 
as it highlights the challenges that result from a project that is pursued based on 
a poorly developed business case. Initially, the business case of the IALCH PPP 
conceptualised the project as an academic hospital with 1 000 beds. However, as 
the project reached the procurement phase, it was learnt that the PPP approach 
would not be the best option for an academic hospital, as teaching hospitals ac-
cepted a high number of referrals and offer services to a variety of patients.

Further, academic hospitals work with several universities and research 
funders, which makes it difficult to reach agreements that satisfy all stakeholders. 
The project was then changed to an 850-bed regional PPP hospital, as opposed 
to a 1 000-bed academic hospital, something that could have been identified 
earlier, had a proper business case been developed.

Weak partner procurement processes
The selection of a private partner is another theme that most of the respond-
ents raised as a major factor in the implementation of a PPP project. This is 
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because a private partner is a co-owner of the project over the life cycle of 
the PPP agreement and thus can influence the course of implementation either 
positively or negatively. Respondent 15 noted that though the PPP Unit in the 
National Treasury has published best practice guidelines for the procurement 
of a private partner, these are mere guidelines and are not prescriptive or direc-
tive instructions. It is therefore the responsibility of the accounting officer of the 
procuring public entity to design and manage the procurement process based 
on the type of project, the capacity needs, or gaps of the procuring entity and 
other procurement regulations set by government such as the Public Finance 
Management Act 1 of 1999 (PFMA). However, this allowance gives accounting 
officers the right to design and manage the procurement process of the private 
partner according to their terms and opens the procurement process to abuse 
and corruption, which can lead to the appointment of a partner that is not fit 
and proper for the specific project.

In the experience of Respondent 19 as a project evaluator, the common 
feature that he has observed in most PPP projects that have failed often leads 
back to weaknesses in the procurement process, including the procurement of a 
private partner. For Respondent 23, the challenge begins with weaknesses in the 
preparation of procurement and bid specification documents that focuses more 
on achieving a quick financial close, rather than having a long-term view of the 
entire project. According to Respondent 15, in one project, despite Regulation 
16 instruction that procuring public entities should not initiate the procurement 
phase of a public partner without obtaining Treasury Approval-I, a memoran-
dum was issued to project officials indicating that a dual process of obtaining 
a Treasury Approval-I and the pre-approval of shortlisted private partners was 
underway.

Further, the request for quotation (RFQ) document that was shared with po-
tential bidders was not formal compared to the request for proposal (RFP) and 
it lacked a lot of the information as required by the PPP Unit in the National 
Treasury. This is a clear reflection of how some public entities fail to follow regula-
tions when they engage in the PPP approach, which leads to several costly deci-
sions such as the appointment of unfit partners. From a financial position, the 
key selection criteria for a private partner in a PPP project is the selection of the 
most financially stable bidder (Respondent 05). However, financial stability does 
not always mean suitability; thus, it is important for procuring public entities to 
adopt a procurement approach that is based on multi-focused criteria to ensure 
that various aspects of partner suitability are assessed such as technical capac-
ity, project management proficiency and project-specific expertise (Respondent 
17). In addition, though the procurement process of appointing a private partner 
needs to be thorough, it is equally important that the process does not become 
extremely complex and costly.
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Poor understanding of responsibilities, capabilities and limitations
According to Respondent 17, in his experience working in the PPP environment, 
failure to articulate the roles and responsibilities of each partner in the PPP agree-
ment clearly, as well as failure to understand each partner’s capabilities and 
limitations contributes immensely to the failure of a number of PPP projects, both 
locally and abroad. For example, Respondent 17 worked in a PPP involving the 
South African National Parks (SANParks) as the procuring public partner and the 
Natures Group Consortium as the contracted private partner. According to the 
respondent, for this PPP project, poor understanding of the capabilities and ex-
pertise of one partner in the concession who was responsible for the operation 
phase of the agreement almost compromised the entire project.

The procuring public entity failed to conduct the necessary background checks 
on whether all the partners in the consortium possessed the necessary capabil-
ity and capacity to execute their contractual obligations. The issue of limitations 
became apparent after SANParks had already signed the PPP agreement and the 
project was already in its operational phase. At this point, the project began un-
derperforming and it was discovered that the partner responsible for operational 
duties did not have the necessary capability, capacity and expertise to render 
operational services at the facility effectively. This could have been avoided, had 
due diligence been conducted.

Poor allocation of risk
Risk allocation is one of the key pillars of the PPP approach and it plays a major 
role in ensuring that the public sector derives value for money from projects. Poor 
risk allocation can lead to the total failure of a project by increasing incidents of 
conflict and costly delays. This was confirmed by most of the respondents in the 
study, noting that a number of projects in the country have actually had poor 
outcomes or failed to deliver expected outcomes due to poor allocation of risk. 
According to Respondent 11, due to the low level of PPP maturity in South Africa, 
officials working in the PPP environment, especially those in the public sector, are 
not fully aware of the various risks to take into consideration when implementing 
the PPP approach, while the private sector is aware of this shortcoming and takes 
full advantage of this, by passing certain risks to the public sector that should 
actually be the responsibility of the private sector. These risks include common 
risks such as:

 Q Demand risk, which is a product of changes in user or social and environ-
mental demographics, as well as the appetite or need for the PPP service 
(Respondents 03, 30 and 33).

 Q Design risk, which is a product of decisions and changes on the engineering 
and technical design of the infrastructure that can either increase projected 
construction costs, push the construction period further back, or have an 
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impact on maintenance and operational costs after construction (Respondents 
03, 24, 32 and 33).

 Q Development and construction risks, which is a product of inadequate man-
agement of the construction phase, which normally leads to time and cost 
overruns (Respondents 03, 15 and 25).

 Q Cost of operating risks, which is a product of poor estimation of operating 
costs (Respondents 25, 28, 30 and 31).

 Q Infrastructure availability and performance risk, which are products of poor 
performance in line with the PPP contract deliverables or set outcomes 
(Respondents 02, 22 and 27).

 Q Policy and political risk, which is a product of changes in the government 
policy direction, political interference to project implementation and political 
uprisings (Respondents 10, 15 and 27).

 Q Revenue risk, which is a product of poor generation of revenue (Respondents 
15 and 27)

 Q Force majeure and environmental risk, with forces beyond partners’ control, 
such as earthquakes and floods (Respondents 02, 22 and 27).

The key factor when taking these risks into consideration is the timing of each 
risk, as well as ensuring that the partner that is allocated a particular risk is in the 
best position to handle such a risk (Respondent 27). Furthermore, the respondent 
noted that failure to cost risk properly can be expensive to the point of halting 
implementation, thus risk transfer, costing and project finance exercises must be 
linked. Respondent 29 raised a concern regarding the tendency of partners focus-
ing more on avoiding certain risks during negotiations rather than focusing on de-
veloping a mutual strategy for overall risk management and reduction. According 
to Respondent 29, too much focus on avoiding or shifting risk during negotiation 
is an early warning sign of a PPP partnership that could be headed for troubles.

Unresolved legal issues
Unresolved legal issues at any point of the PPP project cycle have the potential 
to create significant delays to the implementation process, especially at the ne-
gotiations stage of procurement (Respondent 13). To a greater extent, unresolved 
legal issues significantly impede the signing process of the PPP agreement and 
could possibly collapse the entire partnership (Respondent 27). According to 
Respondent 06, common legal issues for most infrastructure PPP projects tend 
to involve user rights and regulatory matters. Thus, it is critical to obtain a legal 
opinion on all aspects of a proposed PPP, especially the extent to which the use 
of state property can legally be under a private entity, fulfilling a public mandate 
or delivering a public service at a profit. The same applies to regulatory issues. 
Proper regulatory due diligence must be conducted, especially on issues that can 
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impact the private entity’s ability to deliver on their obligations, such as tax legisla-
tion, labour legislation, environmental and heritage legislation, foreign exchange 
legislation, competition legislation, as well as sector regulations like health stand-
ards and building approvals.

Poor institutional arrangement
Concerning institutional arrangements, Respondents 01, 05 and 27 repeat-
edly stressed the issue of poor establishment or non-establishment of internal PPP 
structures within government departments and entities as a major challenge in 
the country. According to the respondents, it is true that the government of South 
Africa took a constructive and developmental decision by establishing the central 
PPP Unit to fulfil the obligations of capacity building, advisory and, to a certain 
extent, regulation of the PPP environment in the country. However, the govern-
ment failed to make it a requirement that government departments establish their 
own internal PPP units to manage the implementation of the PPP approach inter-
nally (Respondent 17).

Poor institutional arrangement discourages some public entities from engaging 
the PPP approach and further leads to overreliance on consultants and transaction 
advisors, which can be costly both financially and time wise. Institutional arrange-
ment does not only speak to the establishment of internal PPP units within public 
entities, but also the functionality of these units, as well as their role in opening up 
the local market for PPP participation, building confidence in the PPP approach to 
increase participation appetite, and stakeholder mobilisation to gain support and 
buy-in, especially of local communities and civil society groups (Respondent 05).

Poor understanding of social issues and challenges of communities
PPP infrastructure projects must address social and economic challenges of com-
munities and the nation at large. Poor understanding of social issues tends to lead 
to the institutionalisation of PPP projects that have little to no value to society 
and fail to address socio-economic challenges (Respondents 10, 15 and 22). This 
speaks to the issue of consultation before a project is considered. Communities 
must be consulted to ensure that there is alignment between government’s plan-
ning and the needs of society (Respondent 19). It is vital that questions such as 
‘Why this project?’, ‘Why now?’ and ‘Who will benefit and how will they ben-
efit?’ are asked before projects are initiated to be clear of the opportunity cost of 
the projects, as well as whether the PPP approach will add value as opposed to 
other traditional procurement approaches (Respondents 15 and 22). To increase 
the chances of success in the implementation of a PPP project, the rationale given 
in the project business case needs to be defensible, and this can only be achieved 
by engaging all considerations and addressing them (Respondent 15).
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Another concern, according to Respondent 17, is that some procuring public 
entities begin the PPP process by looking at the best possible way to procure an 
infrastructure or asset, rather than asking the question ‘What is the social issue 
that needs to be addressed?’ and ‘What kind of intervention can help address the 
social issue?’. The respondent went on to say that when public officials and politi-
cians want to look busy and relevant, they focus more on building and procuring 
infrastructure before consulting communities. The approach of intervention first 
and problem identification later renders some PPP projects useless, with little to 
no value (Respondent 17). It further leads to a number of procuring public entities 
paying millions of Rands in service fees for under-utilised infrastructure and public 
services that do not address the social needs of communities.

Poor allocation and development of human resources
Poor allocation of officials or the distribution of human resources to positions in 
which they have little or no experience and expertise to make meaningful con-
tributions not only compromises implementation, but also affects the motivation 
and morale of well-placed and effective officials negatively (Respondent 22). This, 
according to most of the respondents, including respondents from the public 
sector, is a phenomenon that is common within the public sector. According to 
Respondent 30, some public sector entities have a tendency to send lower-level 
officials to negotiations and other critical meetings, knowing full well that those 
officials have little to no decision-making powers. This leads to an unnecessary 
waste of time and thus some projects take up to four years to reach financial 
closure. In addition, the challenge of a high staff turnover from both partner-
ing entities is another major mismanagement of human resources, especially in 
cases where an experienced and skilled official exits for a project on grounds that 
could have been prevented such as offering better pay or ensuring good working 
conditions.

Poor communication and engagement
Most of the respondents shared similar sentiments regarding the impact of poor 
communication between partners and its contribution to the failure of many PPP 
projects. Interestingly, respondents from each sector appear to blame the others, 
mostly for failure to communicate weaknesses and challenges. The development 
of a project communication strategy to guide engagements and to prescribe the 
level and frequency of engagement, as well as guide the sharing of information 
is hardly a priority for many projects, which leads to ad hoc approaches that 
are not effective (Respondent 18). According to Respondent 15, the best time to 
get information from private entities is during the bidding and partner selection 
phase, because once an agreement has been signed, private-sector entities tend 
to communicate only what they are asked for and nothing more.
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Poor management of knowledge, information and continuity
Due to the long-term nature of the PPP approach, staff turnover is a constant 
threat to most projects, a threat that requires effective and efficient management 
of project knowledge and information through the application of effective and 
efficient knowledge and information management practices to avoid the loss of 
project insights. Failure to manage project-related knowledge and information 
effectively featured significantly during interviews as a factor that compromises 
project implementation efforts, especially when considering the impact this has 
on project continuity after the departure of some officials. Respondent 21, who 
has headed the evaluation of more than two PPP projects, indicated that a nota-
ble concern that has always come up in projects is the loss of project knowledge 
whenever certain officials leave projects, leaving newly appointed officials with 
the challenge of having to start most processes from ground zero. The situation 
becomes more problematic when a project receives new personnel in decision-
making positions, without any knowledge base to tap into to bring them up to 
speed concerning the project (Respondent 21). This hampers project continuity 
and hinders progress.

Poor approach to setting of goals and objectives
Some PPP partnerships and projects fail due to the inability of those involved in 
the partnership to set realistic and achievable goals. The challenge in this case be-
gins with a procuring public entity that is not sure of what it seeks to achieve from 
the PPP, as well as what will be required to see the project through (Respondent 
32). If the procuring public entity fails to conduct a proper needs analysis and a 
thorough feasibility study, chances are that there will be gaps in the communi-
cation of objectives and targets with the private partner. This compromises the 
success of the project because the partners in the partnership will work towards 
different goals, chasing objectives that are not aligned and ultimately, work against 
each other (Respondent 11).

Poor public consultation and expectation management
One of the key activities in a PPP project is stakeholder management, which in-
volves conducting extensive expectation and perception management, as well as 
continuous consultation. If executed effectively, public consultation and expecta-
tion management can help reduce a variety of project-related risks that compro-
mise successful project implementation (Respondents 10 and 19). The reality of 
any project is that there are influential groups that are in favour of the project 
as much as there are those that are against it, and the position of either group 
can change at any moment, based on the manner and extent of consultation and 
expectation management (Respondent 19). Highlighted by several respondents 
in the study is the threat posed by influential stakeholders who may feel that they 
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are not adequately consulted and informed about a project that they have a great 
interest in. Stakeholder consultation and expectation management is even more 
critical in user-pay PPP projects, especially in a country like South Africa, where 
paying for certain services is still a challenge in some parts of the country, espe-
cially rural and previously disadvantaged areas (Respondent 32).

Poor conflict management strategies
Considering the long-term nature of the PPP approach of up to 40 years in cer-
tain cases, conflict is a most likely event, even in cases where the ‘give-and-take’ 
style to organisational engagement is applied. Based on the responses given by 
most respondents, PPP projects tend to face two types of conflicts. The first type 
of conflict relates to differences regarding financial obligations, which involves 
the possibility of major financial changes to project implementation or the rise of 
unplanned cost liabilities that have an impact on the value for money or financial 
projections of the project. This type, according to at least Respondents 03, 07 
and 20, includes the imposition of abatement for underperformance in line with 
contractual agreements, leading to a push- back by the contracted partner. The 
second type of common conflict relates to the inability or failure of a partner to 
fulfil their contractual obligations, which can emanate from the selection or ap-
pointment of an unsuitable partner or a misunderstanding of responsibilities due to 
poor articulation on the partnership agreement (Respondent 07). Further, conflict 
can arise from partners ascribing different interpretations on how things should be 
done, or how clauses in the agreement should be interpreted (Respondent 33). 
If left unaddressed, these differences can have a profound impact on the project 
at hand.

Lack of accountability and transparency
The PPP approach in South Africa is not tightly regulated, especially considering 
that the ultimate decision on procurement issues rests with the municipal coun-
cil in the case of local government, or the accounting authority in the case of 
national and provincial government departments, as proof of this (Respondents 
28 and 14). This compromises key elements of the PPP process, such as trans-
parency, fairness and the fight against corruption. According to Respondent 26, 
the South African PPP environment does not have a standardised regulatory 
framework that compels transparency, or standard operating procedures for the 
procurement process outside the PFMA and the MFMA, which are not effective 
themselves. If a standardised regulatory framework were to be implemented, 
this could lead to positive outcomes such as transparency, accountability and 
the selection of well-suited and qualified private partners. Lack of transparency 
leaves a number of stakeholders unhappy in most PPP projects (Respondent 13). 
Currently there are few disclosure requirements within the PPP environment of 
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the country. Information about projects is made available as and when project 
teams deem it necessary, which should not be the case, it should rather hap-
pen throughout the life cycle of a project (Respondent 13). Transparency should 
be enforced in all areas of the project, such as the disclosure of the findings 
of the business case, value for money analysis, project costs and affordability 
assessment and procurement processes, as well as contracts and agreements, 
to ensure that all stakeholders are informed of the project (Respondent 11). In 
addition, transparency and disclosure of information could also help avert cor-
ruption in projects.

CONCLUSION

The motivation for the study is based on recent observations concerning the 
growing trend in the failure of infrastructure PPP projects in South Africa to deliver 
on their targeted outcomes. It is clear that the reasons for the underachievement 
of PPPs in South Africa abound. Many of the factors contributing to the failure of 
PPPs relate to inefficiencies and unanticipated consequences during the design 
and implementation of PPP agreements. The study is very relevant because good 
public infrastructure provision is an important condition for sustainable human 
development.

NOTE

* The article is partly based on a doctoral thesis under the supervision of Prof L Botes titled: 
Dlamini, Z.H. 2021. The Delivery of Public Infrastructure in an Efficient and Effective Way 
Using the Public Private Partnership Approach in South Africa. Uncompleted doctoral thesis of 
Development Studies. Pretoria: University of South Africa.
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ABSTRACT

This research set out to find out what factors drive the ethical conduct of 
municipal staff members in the City of Tshwane Metropolitan Municipality 
(CTMM). The rules of municipalities as well as the conduct of the leaders 
under which the officials serve directly influence the standard of ethics at-
tainable. An understanding of what factors influence the choices made by 
individual officials is imperative for the attainment of a good ethical stand-
ard of behaviour. This will assist municipalities like the CTMM to know what 
drives its staff members to act and behave ethically at their job, especially 
when dealing with the public.

In this study, a qualitative approach in terms of interviews as a data col-
lection instrument and unobtrusive research techniques was adopted. Staff 
members from the Human Resource Division and the Operational Division 
of the Department of Public Works of the CTMM were specifically targeted 
for the interviews. Responses were obtained online from front desk officers, 
supervisors, operational managers and human resource managers within 
the constraints imposed by the Coronavirus (Covid-19) pandemic restric-
tions on business operations and the data analysis was coded using ATLAS.
Ti. The codes were grouped to extricate the embedded themes and deduc-
tions were made from the evolution of the themes.
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GENERAL BACKGROUND AND RATIONALE

Local government is obliged by the Constitution of 1996 in Section 152(1b) to pro-
vide services to communities in a sustainable manner; hence, the direct presence 
of local government in many citizens’ lives because it is mostly responsible for 
maintaining streets, collecting waste and providing public safety (Dory 2015:vi). 
Since ethics is not about the self in isolation, local government officials interact 
directly with private individuals within the community and unethical behaviour 
negatively impacts citizens’ quality of life.

Municipalities are not living up to the standard of integrity expected of them 
by the public. They are at the local sphere of government and are the closest of 
the three spheres of the executive arm of government to the citizens, therefore, 
their effectiveness has a significant effect on the citizen’s perception of govern-
ment performance. Municipal officials are employed to serve members of their 
communities and not their personal interests, however, unethical and unprofes-
sional behaviour, non-compliance to rules, lack of leadership and integrity, are 
perceived to be widespread among officials.

Ethics, ethical behaviour and integrity are important considerations of govern-
ment and democracy (Belle & Cantarelli 2017:3). Ethical practices and consid-
erations span across many offices within public administration, from the front 
desk officer communicating with the public to the background supervisors and 
decision-makers. Ethics in the public sector refers inter alia to moral standards 
(Chapman 2000:1). Consequently, all public and municipal officials have a role 
to play to promote integrity and morality in public institutions and municipalities. 
In essence, ethical behaviour is one’s personal and individual choice, reflected 
in words, actions, decisions and behaviour. Therefore, it is imperative for the 
attainment of a good ethical standard of behaviour to get to know what drives 
the choices made by individual officials. This is beneficial for individual offi-
cials, government institutions and society at large, especially for municipalities 

The research revealed that leadership seems to play a more significant 
role in influencing the behaviour of staff members, than the rules or codes 
of conduct of a municipality. Inasmuch as staff members are aware of the 
rules of conduct and have even been made to sign the code of conduct, 
it was revealed that these rules are just guiding principles on paper. The 
behaviour and guidance of their leaders tend to influence staff members’ 
conduct far more than the rules and it needs leadership with integrity to 
legitimise the rules.
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in a country like South Africa that is dealing with the antecedents of apartheid 
(Schoeman 2014:3).

The apartheid history of South Africa and the attendant backlog of infra-
structure gaps it created, accentuates the imperative of efficient municipalities 
in bringing development to communities. Communities interact with local 
government officials through the services rendered by this arm of government 
with oversight from National and Provincial governments. Such services may 
include, among other functions: municipal health services (municipal clinics), 
municipal public transport, electricity reticulation, water and sanitation services, 
municipal parks and recreation, municipal roads, regulation of street trading, 
parking and traffic. The provision of these services by municipalities buttresses 
the importance of integrity and ethics to ensure that these services are properly 
rendered.

Many factors influence the standard of ethics upheld in government insti-
tutions, some of which include the availability and enforcement of rules of 
conduct and guiding principles, as well as the standard of morals and ethics 
shown by the leadership of the establishment − which to a large extent has psy-
chological effects on the behaviour of the lower staff members. The standard of 
ethics and morality, thus upheld, will have an influence on the manner in which 
services are provided to the public (Downe, Cowell & Morgan 2016:898; Hira 
& Shiao 2016:17).

Notably, only a few studies have been conducted at different levels of govern-
ment on ethical and unethical conduct. With this, unacceptable, unprofessional, 
unethical and ill-disciplined behaviour continues to be present among public 
office holders. Unethical practices range from corruption to a lack of responsive-
ness to the needs of clients, misuse of public property, non-compliance with 
policies and rules, racial discrimination, inefficiency, and ineffectiveness. Certain 
municipal officials keep taking from the poor by benefiting from services meant 
for the lower income groups. Civil servants’ names appear inappropriately on the 
database of those that qualify for free water and electricity, and exemption from 
rates and taxes (Ngoepe 2016). This type of unethical behaviour robs the poor of 
entitled benefits.

Municipal officials, as individuals, have a constitutional mandate of providing 
basic municipal services to the relevant community, yet there is little hope for 
effective service delivery if employees lack moral and ethical conduct (Thozamile 
2012:27). Therefore, the main purpose of the study is to evaluate the roles of 
leadership and rules of conduct as factors driving ethical behaviour among staff 
members of the CTMM. When ethics and integrity are missing, it results not only 
in the waste of public resources and lack of service delivery, but also undermines 
public trust in municipalities (Mafunisa 2008:88). There is, therefore, the need to 
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research and promote leadership and rules of conduct as factors that can drive 
ethical practices and behaviours.

This article aims to evaluate how leadership and rules of conduct drive indi-
vidual and organisational ethical behaviour to maintain a high ethical standard in 
the operations of the CTMM. The focus was on individual staff members and the 
managers at the CTMM. The CTMM is a Category A metropolitan municipality in 
South Africa with large, densely populated areas and strong local economies with 
exclusive executive and legislative powers (Statistics South Africa 2016:1). This 
makes the CTMM one of the most important municipalities in South Africa.

With this background information the problem statement is formulated as a 
primary guiding research question: What does the relationship between leader-
ship and rules of conduct to promote ethical behaviour of staff members in the 
CTMM entail?

ETHICS

Ethics is a topic that has been of interest to both scholars and the public since time 
immemorial. People have always questioned the ground upon which they ac-
tor make decisions. Some actions are seen as morally praiseworthy, while others 
are viewed as contrary to the standard of ‘right conduct’ (Martinez 2009:1). The 
concept of ethics, generally defined as moral principles that control or influence a 
person’s behaviour, is derived from the Greek word ‘ethos’, meaning moral char-
acter. The concept of morality comes from the Latin word ‘mos’, which means 
custom (Tzafestas 2016:13). This description of ethics as a moral principle high-
lights the importance of ethical behaviour in the public sector, and particularly 
in the local government sphere. This is because local government is a sphere of 
government whose officials deal directly with the public.

Lynch and Lynch (2009:6), defining the concept ‘ethics’ view it as the study 
of the right conduct. It means what is right and wrong, what is acceptable and 
unacceptable behaviour, which Thozamile (2012:26) believes is in the eye of the 
beholder or individuals. That is, individuals view right and wrong behaviour differ-
ently. Ethics in government, according to Chapman (2000:1), refers to the moral 
standards in public service. The Association of Certified International Investment 
Analysts (ACIIA) describes values that are ethical and highlight that such values set 
the standard of integrity for everyone in a profession. Such principles include hon-
esty, integrity and fairness; reasonable care, prudence and diligence; prioritising 
the interests of clients; independence, objectivity and fair judgement; professional 
competence; prevention and disclosure of conflict of interest; and preservation 
of client confidentiality (ACIIA 2005). These principles of ethical behaviour are 
fundamental for professionalism in any organisation (Gilman 2005:5).
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Notably, the notion of ethics compliance in local government has always 
aroused a great degree of interest. This is due to local governments being more 
prone to corruption and other unethical behaviour because, as already mentioned, 
interactions between private individuals and officials happen at greater levels of 
intimacy and with more frequency at the local sphere (Vyas-Doorgapersad & 
Ababio 2010:414).

Local government ethics is essential to ensure that municipal officials are fair, 
treating people equally and without favouritism; open, freely accessible; and 
courteous, polite and considerate in the manner they deal with the public or the 
community they serve. Kulju, Stolt, Suhonen and Leino-Kilpi (2016:401), argue 
that ethical practices and competence is about the willingness to do good and 
having the character strength to do so. It includes attributes such as competence, 
honesty, diligence and integrity, without which the effective delivery of public 
services is not likely to occur, hence, the costs and consequences are great, es-
pecially for the community. In the words of Tremblay, Martineau and Pauchant 
(2017:221), ethics may be only instrumental, it may be only a means to an end, 
but it is a necessary means to an end, and the role leaders play in ensuring this is 
important.

ETHICAL CONDUCT

The definition of ethical conduct in this study refers to all types of good conduct 
among the officials of the CTMM. Ethical conduct or behaviour includes all fac-
tors contrary to unethical behaviour which goes against all the aforementioned 
principles of integrity. Mafunisa (2008:89) outlined the concept of unethical 
behaviour to include the protection (or covering up) of incompetence; lack of 
responsiveness; moonlighting; and general corruption. It can also include lying, 
stealing, fraudulent timekeeping and dishonesty in reports (Naude 2004:38). Also 
included is the unethical use of public office, subjective and arbitrary decision-
making, unauthorised disclosure of confidential information, victimisation, and 
sexual harassment. The list is almost endless, and Mafunisa mentions that this 
behaviour undermines public trust in the public service and holds local govern-
ments back from fulfilling their constitutional mandate.

History has shown that ethical conduct and responsibility among local 
government officials has changed over the years. Corporate accountability has, 
for example, been replaced with individual accountability (holding officials 
accountable for their action and making them take responsibility for the deci-
sions they make), and ethical responsibilities have been decentralised (Vyas-
Doorgapersad & Ababio 2010:412), to ensure that each official becomes ac-
countable for their action.
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RULES OF CONDUCT

In evaluating the effect of leadership and rules of conduct on the standard of 
ethics maintained by municipal officials, rules of conduct (also referred to as 
codes of ethics) have been seen as insufficient in achieving change or governing 
conduct all by itself without other social processes like the culture of the organi-
sation, of which leadership plays a significant role in helping to set this culture 
(Downe, Cowell & Morgan 2016:898). Setting up rules of conduct is, therefore, 
a first step in giving guidance to staff. Employees need to understand that the 
organisation is serious about the purpose of each rule (Nzewi 2017:3). Codes 
or rules need to be interpreted and enlivened into actions by human agents (for 
example, municipal managers and other government officials) who have to take 
responsibility for this. Rules of conduct act as guidelines that leaders need to 
internalise. Leaders also decide whether to introduce ethics codes or not, and 
what their form or content will be (Downe, Cowell & Morgan 2016:900). This 
should be done in consultation with the employees and other stakeholders. In 
other words, how public employees interpret principles and codes and how 
they understand their meaning depends on the ethical culture of the particular 
public institution. These ethical cultures, codified in rules, only have prac-
tical significance when they are exemplified in the behaviour of ethical role 
models, who are the people who hold positions of responsibility or leadership 
(Mafunisa 2008:85).

Regarding the effect of codes of ethics without other social influences, lit-
erature has shown both positive and negative influences. Two studies show that 
codes of ethics might have a positive impact on the ethical behaviour of individu-
als (Ashkanasy, Falkus & Callan 2000; Pelltier & Bligh 2006); while another study 
classifies codes of ethics as poor predictors of ethical values (Chorafas 2015:17).

LEADERSHIP

Leadership, often regarded as the single most critical factor in the success or fail-
ure of institutions, has been said to influence people towards the achievement of 
goals. Hence, leaders are seen to exercise positive (and negative) influence on 
others. Leaders impact on the attitude of subordinates and on the ethical conduct 
of subordinates. This implies that leaders can influence group members by their 
own example (Caldwell & Anderson 2017:57).

Hence, leadership is widely recognised as one of the most influential factors 
shaping and influencing behaviour. It exerts the greatest impact on organisational 
ethics, and should leadership commitment to an ethics code be lacking, it will 
negatively affect the realisation and maintenance of an ethical culture (Schoeman 
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2014:98). This supports the contention that leaders make a difference in the con-
duct of their subordinates and how seriously rules are taken in an organisation.

In research conducted by d’Adda, Darai, Pavanini and Weber (2016), which 
studied whether leaders influence the unethical conduct of followers or not, they 
found that leaders influence the ethical conduct of followers both through their 
statements and through the use of incentives. In their conclusion, they wrote that 
the main finding is that unethical leaders produce unethical behaviour on the 
part of followers. In another research by Ogunfowora (2014) on the relationship 
between ethical leadership, unit-level organisational citizenship behaviour and in-
dividual level job satisfaction using the social learning theory and the social iden-
tity theory, the result showed a positive effect of ethical leadership on citizenship 
behaviours and individual level job satisfaction. In 1952, Sweden and Westerlund 
observed that high-quality performance of supervisors improved the attitudes and 
performance of telephone operators (Caldwell & Anderson 2017:55).

Notably, leadership interacts with codes of ethics or policy frameworks within 
an organisation to influence the behaviour of others. As role models, leaders set 
the ethical standards and policies of an organisation by the values they demon-
strate. Without ethical leadership and appropriate frameworks or codes of ethics 
in place, it will be difficult to identify right and wrong behaviour. When leaders 
lead by example, their behaviour will influence the behaviour of others, and posi-
tive behaviour is promoted within a public institution (Schoeman 2014:58).

RESEARCH DESIGN AND METHODOLOGY

Research methods or approaches are either qualitative, quantitative, or mixed 
(where blends of both methods are involved). The quantitative method aims to 
create generalisable knowledge, and research findings are validated by logic, 
consistency of prediction and control (Wessels & Thani 2014:159). The qualita-
tive method is generally used to understand people’s experiences and to express 
their perceptions (Johnson & Christensen 2014:82), and it typically assumes a 
constructivist or interpretative paradigm (Chilisa & Kawulich 2012:52). Comparing 
these two methods, Babbie (2016:104) points out that qualitative inquiry focuses 
on relatively small samples selected purposefully, while quantitative methods 
typically depend on larger samples selected randomly.

This research adopted a qualitative approach because it is more suitable for 
this study which seeks to evaluate the drivers of ethical behaviour of individuals. 
Behaviour is dynamic and not static or predictable as assumed in a quantitative 
approach. Qualitative research also helps to produce rounded understanding on 
the basis of rich and detailed data, and the researcher is usually an integral part of 
the research process (Wessels & Thani 2014:161). This study adopted an intrinsic 
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case study, which is a single case interpretive research, where an understanding 
of what drives ethical practices among individual staff members at the CTMM 
was studied, specifically of the Human Resource and the Operational Divisions of 
the Department of Public Works (Chilisa & Kawulich 2012:56).

As noted above, the article aims to evaluate the role of leadership and rules 
as driving factors of ethical and professional behaviour among selected staff 
members of the CTMM, hence, a nonprobability purposive sampling method 
was used to select the participants who had extensive knowledge of the work-
ings of the system. The characteristics of the participants included a minimum 
of five years of service at the Human Resource Division and the Operational 
Division of the Department of Public Works of the CTMM, the type of duties 
involved in, knowledge of the code of conduct or rules and role or level within 
the municipality.

The study also adopted non-statistical, online semi-structured interviews as 
the main instrument used to collect the data. This enabled an understanding of 
the participants’ perspectives and experiences about the ethical practices at the 
CTMM (Blandford 2013). Writing on semi-structured interview and interpretative 
research, Vidal, Campdesuner, Rodriguez and Vivar (2017:2) note that the two 
techniques facilitate infiltration of the unknown, and researchers are expected to 
notice opportunities and to follow data wherever it leads. Semi-structured inter-
views were conducted to obtain the ideas and opinions of individuals about the 
influence of leadership and rules of conduct on the ethical conduct of the staff.

The interview participants were divided into the following categories to estab-
lish precise ethical behaviour at the CTMM from 10 participants:

 Q Front Desk Officers (four participants).
 Q Supervisors (two participants).
 Q Operational managers (two participants).
 Q Human resource managers (two participants).

Data was gathered via online interviews and taking of notes as the participants 
responded to questions asked. Codes were created based on predetermined 
keywords and concepts. Moreover, it is generally accepted that qualitative case 
researchers may improve on the original blueprint as information emerges during 
data collection. There was, thus, also room for more codes after more information 
emerged (Mabry 2008:5). The predetermined codes were: leadership drives ethi-
cal conduct; rules drive ethical conduct; effect of codes or rules on leadership; 
effect of leadership on rules; and interaction of rules and leadership. These codes 
draw attention directly to the research question to see what drives ethical conduct 
at the CTMM.

The content of the data collected was analysed using ATLAS.Ti. The analytical 
tool or software was used to identify word dependencies, co-occurrences, and 
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weak and strong network of words from the inter-relationships among the codes. 
The complete data analysis and findings is presented in the following section.

DATA ANALYSIS

As noted above, the article was undertaken to potentially find what drives ethical 
behaviour at the CTMM to solve the problem that ethical behaviour is lacking and 
to find out if leadership plays any role in driving the ethical conduct of subordi-
nates. During the course of this study, there was the challenge of data collection 
due to the Covid-19 nationwide lockdown. Interviews had to be conducted online 
instead of face-to-face as initially planned (Unisa 2020:2).

As mentioned in the methodology section, interviews were scheduled with 
10 participants, but responses only came from six, none from the front desk of-
ficers. Therefore, in analysing the data collected, to ensure a robust interpretation 
due to lower responses than anticipated from the participants, responses from 
the participants were interspersed with relevant literature to ensure sound and 
trustworthy research findings. Conceptual and contextual analyses by way of a 
literature review were used as the basis for answering questions on ethical and 
unethical behaviour within municipalities in South Africa and CTMM in par-
ticular. The following main codes emerged during data analysis: leadership drives 
ethical conduct; rules drive ethical conduct; effect of codes of conduct or rules 
on leadership; and effect of leadership on the implementation of rules. The fol-
lowing sub-codes also emerged: rules are not enough; rules need interpretation; 
positive conduct towards customers; subordinates look up to leaders; personal 
ethics; rules are guiding tools; positive conduct towards subordinates; leadership 
more significant than rules; awareness of code of conduct; and effect of leader-
ship on scheduling and attending ethics training.

Five research papers were chosen to be analysed based strictly on what the 
papers set out to find. In selecting the papers to be considered for the analysis, 
a few guidelines were considered. The first is that all papers considered must 
be related predominantly to municipalities with the remaining being related to 
government services. Also, it was decided that the papers should have preferably 
been studied in a similar context to the City of Tshwane, hence, authors that stud-
ied some other South African municipalities were preferred, but also, there would 
be some counterbalancing opinions from other places. Therefore, three of the five 
papers studied other South African municipalities, while one is from the United 
Kingdom and the other is from Germany.

In terms of the study themes, one of the papers looked into what determines 
ethical behaviour in public organisations, another set out to look into whether a 
code of conduct or ethical leadership influences an employee’s attitude. The third 
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paper looked into the availability of legislative framework for public employees 
in South Africa and whether this influences a high standard of ethics and profes-
sionalism. The fourth paper looked into the effect of purpose-directed leadership 
in enhancing ethical conduct. Finally, the last paper considers the effect of ethical 
conduct, legislations and leadership on service delivery in South Africa. These 
research papers were seen as relevant and fair for the purpose of this research 
which seeks to look into what drives ethical behaviour at a South African munici-
pality. Also, the papers were limited to five so that their opinions do not dominate 
the analysis.

RESEARCH FINDINGS

After the process of coding, themes were generated to have a better interpretation 
of the data. This was done through the aggregation of the codes based on similar-
ity of titles or responses. The following themes were derived from the codes:

One of the major themes identified from the data is the significant influence 
of leadership on organisational ethics. Many of the codes generated from the 
data give evidence that supports the influence of leadership on how subordinates 
respond to ethics. Leadership ensures ethical training; subordinates look up to 
their leaders and watch their disposition to ethical choices and conundrums. 
Leadership also plays a part in how rules are interpreted and applied. It is worth 
noting that all respondents seem to have agreed on the supreme influence of 
leadership among all factors that have a possible influence on the ethical conduct 
of the staff members.

The influence of rules seems to be less significant when compared to leadership. 
One thing that makes this apparent is the lack of consistency among the respon-
dents about the significant role that rules play in the ethical conduct of staff mem-
bers. Inasmuch as rules are important and act as guiding tools, many respondents 
mentioned that rules need to be interpreted and are not enough by themselves. In 
addition, responses suggest that the effect rules or codes have on leadership is less 
significant compared to the influence leadership has on rules. Generally, codes of 
conduct are seen to be less significant compared to leadership.

Some other factors that came to light are the influence of personal convic-
tions and religion. These two factors are believed to also play a role in the ethical 
conduct of the staff of the CTMM. These two factors were brought to light with-
out any mention of them from the research or any mention of other factors that 
could have guided the respondents in the role they play in their ethics. For these 
factors to have been mentioned shows that respondents see them as important 
for their ethical behaviour and they may be important factors to investigate for 
further studies.
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Figure 1: Leadership drives ethical conduct: Interviews

Source: (ATLAS.ti 2021)

Source: (ATLAS.ti 2021)

Figure 2: Leadership drives ethical conduct: Research papers
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A network analysis on ATLAS.Ti was carried out on each of the predetermined 
codes to determine the number of quotations attached to each. The first code is 
that ‘Leadership drives ethical conduct’. This code has eight quotations attached 
to it, which shows that many respondents have things to say about the effect of 
leadership on ethical conduct, as illustrated in Figure 1.

An ATLAS.Ti network analysis conducted on the research paper’s view on 
the effect of leadership on ethical conduct indicates that many quotations are 
illustrated in Figure 2. This implies that leadership plays a significant role in ethical 
conduct within government institutions.

The interaction between the two factors: rules and leadership, as illustrated in 
Figure 3, shows that both rules and leadership have their roles to play. However, 
rules can remain on paper and do not mean much if leadership is lacking, and 
without leadership giving guidance, there will be ample opportunities for unethi-
cal behaviour.

The analysis of the research papers and interviews shows that leadership plays 
a more significant role in ensuring ethical behaviour. Some of the respondents 
at the CTMM mentioned that they are aware of the code of conduct because 
they have to sign the document upon joining the municipality, however, leader-
ship plays a significant role in interpreting these codes and helping to understand 
the codes better. They mentioned that even with the codes of conduct signed 
by employees, there will be opportunities for unethical behaviour if leadership 
is lacking. None of the participants mentioned whether rules or codes had any 
effect on leadership. Comparing this sentiment with the research papers, it was 

Source: (ATLAS.ti 2021)

Figure 3: Interaction of rules and leadership: Interviews
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found to be the same that leadership tends to have more influence on ethical be-
haviour and on rules. Leadership creates the environment for individuals to thrive 
and be comfortable. Leaders are also the ones that ensure that individuals attend 
ethics training and that there is a channel for members to complain when needed. 
Inasmuch as rules are there to hold staff accountable, without ethical leadership 
this will not be possible. It was also found that on occasions of unethical conduct 
rules are just one part of the components (interpreted by leaders) brought together 
by leaders to handle the situation, that leaders sometimes act or make a deci-
sion without even referring to the codes. Downe et al. (2016:907) mention that 
leadership is needed to carefully interpret rules in organisations that are complex, 
heterogeneous and with many uncertainties.

The concluding highlights from the findings are listed in the following points:
 Q Supervisors act in a good manner and with a positive attitude towards their 

customers. Managers also show a concern for ethical and moral values.
 Q The actions and examples of the leadership of the CTMM play a critical role in 

encouraging ethical behaviour.
 Q The managers strongly believe in leading by example and to attend to the 

needs of their subordinates in an ethical manner. The CTMM should capitalise 
on the managers’ positive attitude to customers and their subordinates.

 Q The code of conduct guides and prescribes ethical behaviour and has a posi-
tive effect on how supervisors and managers attend to the needs of the cus-
tomers and their subordinates.

 Q The rules of conduct are available and accessible to all staff members. 
Unfortunately, the rules play a limited role in encouraging ethical conduct. 
Rules of conduct alone are not enough to guide ethical behaviour, and require 
further guidance on how to implement it.

 Q Interestingly, all the participants elevated leadership above rules of conduct in 
terms of its role in influencing the ethical behaviour of staff members.

RECOMMENDATIONS

The following recommendations were made to the city in respect of leadership 
and rules of conduct as measures to enhance the ethical behaviour of the em-
ployees of the CTMM:

 Q The level of ethical standard attained by the CTMM depends largely on the 
values held by leadership, including the supervisors and manager;

 Q Leadership is crucial in the creation and sustenance of strong ethical stand-
ards. It is, therefore important to place premium value on the personal moral 
and ethical standards of people appointed into positions of leadership in the 
municipality;
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 Q There is a definite place for rules of conduct in creating and sustaining ethical 
conduct, so, rules should be made and the rules need to be properly formu-
lated and implemented;

 Q The implementation of rules of conduct should be made one of the respon-
sibilities of the leaders of the various business units of the municipality; not 
only to be ethical themselves, but to also demand compliance to high ethical 
standards from the staff. They need to make it apparent to the staff that leader-
ship places premium value on ethics, that compliance would be praised and 
that failures would be reprimanded as necessary;

 Q It is important to create programmes and activities that will engender ethics 
and capacitate leaders, as well as institutionalise ethical values in the leader-
ship as this will reflect in the entire workforce.

CONCLUSION

This research leads to the conclusion that the main role of leadership in encour-
aging ethical behaviour is to develop and apply the right approaches to get the 
desired behaviours from subordinates, colleagues and managers. Also, it was 
confirmed that leadership tends to contribute more to ethical behaviour in CTMM 
than rules of conduct do. This suggests that while it is important for the CTMM 
to give attention to its rules, it will, however, achieve a lot more in driving ethics 
in its organisation by giving more attention to how leaders with ethical values 
are recruited, trained, retained and encouraged to influence the commitment of 
the officers of the municipality to maintaining a high standard of ethics in the 
municipality.

There are many aspects that must be scientifically researched to provide fur-
ther clarity on the roles of leadership and rules of conduct as driving factors of 
ethical behaviour. It was mentioned during the interviews that religious beliefs, 
culture and personal conviction may have some role to play in a person’s ethical 
conduct. It may, thus, be useful to have a study that investigates what roles these 
factors may play in instilling ethics and maintaining positive ethical behaviour at 
the workplace in the public sector. It may also be worthwhile to investigate how 
much the implementation of a reward and penalty system for compliance or vio-
lation may influence how ethical standards could be attained by the CTMM.

NOTE

* The article is partly based on a dissertation for a Master of Public Administration (MPA) degree 
under the supervision of Dr C Alers, titled: Adetunji, I.A. 2021. Roles of leadership and rules 



Administratio Publica | Vol 30 No 1 March 202290

of conduct in instilling ethical behaviour: case of City of Tshwane Metropolitan Municipality. 
Unpublished MPA dissertation. Pretoria: University of South Africa.
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ABSTRACT

The adoption of public expenditure management (PEM) in Zimbabwe dur-
ing the early 1990s, was widely accepted as a panacea to transform how 
public funds were managed and controlled within government institutions. 
Importantly, PEM would potentially help address the functional and institu-
tional challenges that characterised public financial management systems 
and processes in Zimbabwe. This article focuses on the PEM reforms and 
the challenges Zimbabwe has faced since 2000. This period reflects the 
worsening socio-economic crisis under a single-party dominated govern-
ment. PEM fosters a culture of fiscal prudency among fiscal authorities, and 
subsequently improves the quality of public service delivery for citizens. 
The central thesis of this article is that, despite the wide adoption of PEM in 
the Zimbabwean public sector, its performance is still under par. Evidence 
suggests that PEM is underperforming because of a plethora of inhibitive 
factors, such as inadequate budgetary support from Treasury, a sustained 
culture of public financial misappropriation, lack of budget prioritisation, 
limited fiscal space, political issues, lack of compliance with the Auditor-
General’s and Parliamentary recommendations, socio-economic factors, 
weak auditing and accounting systems and poor information technology 
(IT) infrastructure for PEM. To this end, the article recommends a number of 
measures aimed at addressing the existing PEM challenges to improve pub-
lic financial management, which, in turn, should enhance public service 
delivery performance in Zimbabwe.
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INTRODUCTION

The tradition of fiscal control, responsibility as well as transparency must underline 
the planning, mobilisation and exploitation of national fiscal resources. This is a 
compelling case, especially in the African socio-economic context, where economic 
and fiscal policy planning is normally undertaken under harsh resource constraints 
in providing adequate and quality public services. Zimbabwe is not exempted from 
this adverse scenario. During the 1990s, Zimbabwe undertook major fiscal reforms 
aimed at transforming public expenditure management within spending ministries 
and government departments. These reforms were undertaken in the form of de-
centralisation of responsibilities for the budget management of public institutions; 
instituting warrant systems for non-statutory expenditures; adoption of a cash budg-
eting system; a strong emphasis on independent external audit systems; the creation 
of parliamentary budget subcommittees; and ex-ante and ex-post government ex-
penditure reviews (The Organisation for Economic Co-operation and Development 
[OECD] 2003:41-52). Expansionary fiscal policies were designed to address inherit-
ed colonial imbalances in terms of resource ownership and control as well as access 
to public service delivery such as health, education and transport, among others. 

This was pursued through increased government subsidies in ministries and 
departments, provision of welfare grants, extensive allocations to government 
ministries and the adoption of public sector investment programmes (PSIP). 
However, a decade into independence, Zimbabwe had yet to record tangible 
results regarding quality and adequate public service delivery. Instead, there were 
still rampant cases of poor public service delivery characterised by weak and 
fragmented public expenditure management and control processes, systems and 
praxis within government ministries and departments. A sustained culture of inept 
government expenditure management was reflected in spending units’ delays in 
the submission of annual reports to the external audit agencies, weak accounting 
systems and weak compliance with parliamentary recommendations remained 
pervasive (OECD 2003:51; World Bank [WB] 2007:24). 

Over the years, significant progress has been noted concerning the rolling-out 
of the PEM concept within government ministries and departments in Zimbabwe. 
However, the concept has not yielded the anticipated results. Recurring public 
demonstrations regarding allegations of public financial misappropriation and 
poor public service delivery, prolonged government workers’ strikes over meagre 
salaries, among others, are a clear testimony of inept PEM.

CONCEPTUAL ORIENTATION

This section conceptualises PEM and highlights its genesis in brief.
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Meaning of public expenditure management 

A common view among scholars is that PEM refers to the existing relationships 
between budget preparation, budget execution as well as cash management 
processes and systems to achieve fiscal discipline in the control of aggregate ex-
penditure. The above linkages are also critical for effective resource allocation 
and efficient service delivery in the government sector (Potter and Diamond 
1999:6). Equivalently, PEM relates to institutional and legislative processes and 
systems that are used to manage, plan and control public expenditures effectively. 
Sound PEM requires effective expenditure control systems that enables relevant 
fiscal authorities to have periodic reviews of the strengths and weaknesses associ-
ated with government expenditure management and control systems. 

The Department of International Development’s (DfID) (2001:12) definition of 
PEM is considered apt for this article. PEM is defined as the process of allocating 
and managing public resources to achieve fiscal discipline and strategic prioritisa-
tion, as well as to ensure value for money. This definition underlines the impor-
tance of PEM as a fundamental tool of government in the process of controlling 
and managing public expenditures to promote sustained economic growth as 
well as to improve the quality of public service delivery.

PEM seeks to achieve, among others, improved performance, adequate links 
between policymaking, effective planning and budgeting, better functioning ac-
counting and financial management systems and an appropriate link between 
budgeting and other governmental systems (World Bank’s Public Expenditure 
Management Handbook 1998:03). Equally important, the above definition also 
reflects a renewed focus on the fundamental roles and functions of institutional 
arrangements in influencing budget outcomes. The three basic levels of this ap-
proach include aggregate fiscal discipline; allocation of resources in line with 
strategic priorities; and the efficient and effective use of resources by the imple-
menting agencies. These levels highlight sound institutional frameworks as a pre-
cursor to sound public financial performance during the budgeting process (Shah 
and Hagen 2007:48). Consequently, effective and efficient PEM mechanisms and 
approaches (policies, priorities, institutions and actions) are critical in enhancing 
the quality and success of governments in modern societies (Allen and Tommasi 
2001:23). PEM should be considered as a new fiscal concept which covers basic 
activities of management and control of government funds to deliver quality pub-
lic goods and services to society in a more effective and efficient manner. 

THEORETICAL ORIENTATION

This section provides a brief discussion of the theories that are central to this article. 
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Public choice theory

 Public choice theory is one of the most important economic theories popularised 
in a bureaucracy, mainly in recent studies of managerialism. Commonly under-
stood as a fundamental variant of the rational choice theory, the public choice 
model is usually applied in non-market decision-making (Mueller 2003:8). The 
theory’s genesis provided researchers with a firm conceptual and theoretical pillar 
to validate the empirical findings that government is too large and underperform-
ing. Furthermore, it provided a sharp contrast to the traditional model of public 
administration (Hughes 2003:10). Developed in 1965 by Gordon Tullock and 
James Buchanan, the public choice approach focused on promoting exchange 
of work as well as ideas in the disciplines of Economics, Political Science and 
Sociology. 

Buchanan’s (1987) understanding of public choice theory reveals the applica-
tion of catallactics, or simply the science of exchanges. His definition underlines 
the combination of the homo oeconomicus view, where individuals are consid-
ered as self-seeking entities who are always driven by the desire to achieve their 
personal interests. The catallactic approach therefore points to the assumption 
that individual decision-makers exhibit collective action during the political pro-
cess to realise their own self-interests (Hill 1999:1). This highlights the general 
notion that public choice theory’s underlying assumption is to explain the origins, 
properties as well as institutions of exchange, and also to interrogate how these 
institutions function in a bid to recognise individual choices. 

The Institute of Economic Affairs (2012:08) argues that, “…public choice theo-
ry provides rational economic concepts to the study of how collective choices are 
made – applying them to such things as the design and workings of constitutions, 
election mechanisms, political parties, interest groups, lobbying, bureaucracy, 
parliaments, committees and other parts of the governmental system”. Similarly, 
public office bearers do not function properly when judged from this perspective. 
The reason for this assumption is that public officials are viewed as “utility maxi-
misers” who try by all means to meet their own personal goals using public offices 
and resources. Thus, their desire is always to further their own selfish interests at 
the cost of the general public (Hughes 2003:11). These theoretical arguments are 
useful to this article. It allows the researchers to establish the nexus between how 
public officials’ behaviour is linked to the PEM-related challenges that Zimbabwe 
has experienced over the past two decades. 

New public management theory 

Traditional administration systems were inter alia used to implement large-scale 
economic management within the public sector, among other remarkable 
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interventions. The key attributes of traditional administration forms were clearly 
outlined by prominent classical theorists such as Max Weber, Woodrow Wilson 
and Fredrick Taylor. A noticeable new administration era emerged from the 
late1970s to the early 1990s, which was characterised by a wide re-thinking of 
governance. This new paradigm sought to come up with major fundamental 
administrative reforms. Very few governments were not affected by this unprec-
edented global reform wave, which is understood as the new public management 
(NPM) paradigm. 

NPM is one of the prominent and critical reform efforts that dominated the 
past quarter century to transform the public sector (Drechsler 2005:1). It entails a 
refocus on the function as well as governmental performance. According to Batley 
(2004:32), NPM is viewed as a “shopping list”, “tool box” or simply a “menu” for 
countries to devise an effective, efficient and economic public management. The 
NPM’s philosophy was essentially to adopt new administrative mechanisms that 
could improve public financial management systems as well as the efficiency and 
effectiveness in public goods and service delivery. Hughes (2003:06) argues that 
the NPM reform wave was driven by the following divergent underlying theories: 
that economic motivations dominate all players in government; that private man-
agement flexibility provides lessons for government; and that the politics-adminis-
tration dichotomy does not exist in practice. Based on the above, NPM facilitates 
the fundamental change from administration to management in modern public 
administration. The former is about compliance with orders, while the latter re-
lates to producing results as well as taking personal responsibility for doing so.

According to Breul and John (2008:645), “…NPM comprises a common set 
of managerial values, which focus on entrepreneurial spirit, urge flexibility and 
downplay rigid procedures”. The NPM paradigm’s key message is the common 
belief that more market direction in the public segment improves cost-efficiency 
within governments, without necessarily influencing other aims and deliberations 
(Ferdousi and Qiu 2013). 

For the purposes of this article, NPM provides the necessary theoretical foun-
dation through which PEM as fiscal reform concept can be understood in terms of 
origin and relevancy in modern public administration. 

New public governance theory 

Osborne (2006:20) argues that new public governance (NPG) theory forms part 
of the modern re-conceptualisation of public sector reforms. The NPG movement 
seeks to address the conceptual assumptions and limitations of NPM. Villanueva 
(2015:128), who confirms the weakness of NPM as a postmodern administra-
tion theory, argues that NPM is an ephemeral stage in the transformation from 
traditional public administration to what is here referred to as NPG. In simple 
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terms, NPG focuses on the socio-political aspect of governance in contemporary 
politics. This is contrary to NPM, which underlines the administrative, manage-
rial or policy element of public administration. Most importantly, the NPG theory 
highlights policy and delivery aspects as a critical tool to enhance public govern-
ance when implementing particular decisions to fully comply with public respon-
sibilities in different social environments.

As the basis of the NPG movement, the idea of social-political governance 
underscores the essence of interactive, relational partnerships and network gov-
ernance frameworks in public administration. Therefore, this clearly shows the 
new, alternative way of governing the society. Within this context, the govern-
ment values the role of other stakeholders in public policy and governance. Some 
terminologies often used to describe the NPG paradigm include ‘public policy 
governance’, ‘administrative governance’, ‘contract governance’ and ‘network 
governance’. As argued by Bao, Wang, Larsen and Morgan (2012:446), NPG 
underlines public governance as part of the building blocks for promoting trust 
and legitimacy. Unfortunately, NPM overlooked this critical governance aspect. 
As such, the NPG paradigm is defined as largely value-centred. 

The NPG theory has been widely utilised to provide a conceptual and theo-
retical foundation for studying PEM reforms and to establish how these reforms 
may be utilised to help improve and sustain high-quality public goods and service 
delivery. Within the context of the prevailing resource limitations, government 
benefits from partnering with non-state actors for funding, as well as technical 
and material support to improve public service delivery (i.e., health, education, 
transport, shelter and food). To date, collaborative governance arrangements in 
the form of public-private partnerships, governance networks and strategic alli-
ances are increasingly used to enhance public value within the context of pre-
vailing societal problems, thinly stretched resources and the limited capacity of 
individual public organisations (Bryson, Crosby and Bloomberg 2014; Bryson, 
Crosby and Stone 2015; Moore and Hartley 2008). These multiple interactions 
bring about the required opportunities to mutually utilise organisational capaci-
ties such as expertise, connections, knowledge and financial resources that could 
culminate in increased public value (Caldwell, Roehrich, and George 2017).

PUBLIC EXPENDITURE REFORMS IN ZIMBABWE

This section discusses the nature, context, and dynamics of PEM in Zimbabwe 
during the period under review. Zimbabwe is not exempt from the wave of fiscal 
reforms that swept across several countries during the early 1990s. One of the 
major drivers behind these reforms was to transform the inherited racially frag-
mented and inefficient public financial management systems and practices. This 
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called for major institutional and legislative reforms. Before 2000, fiscal reforms 
were undertaken as part of efforts to contain public expenditure. However, these 
reforms failed to produce the anticipated results. Public spending continued to 
exceed expenditure ceilings. This further negatively affected the national fiscus. 
As noted, this article focuses on the PEM reforms and the challenges Zimbabwe 
has faced since 2000. This period reflects the worsening socio-economic crisis 
under a single-party dominated government. Interestingly, the same period mir-
rors expanding governance issues beyond the general employment conditions of 
workers – especially in the government sector. These governance concerns were 
reflected in the creation of a formidable opposition political party, the Movement 
for Democratic Change (MDC), as an off-shoot of the Zimbabwe Congress of 
Trade Unions (ZCTU) in 1999. By then, Zimbabwe was already affected by a 
multifaceted crisis which manifested as a socio-politico-economic meltdown. 
This crisis had serious implications on public finance, including revenue streams 
and government spending. Dhlodhlo and Mabugu (2000 in Dhliwayo 2001:3) 
argue that by then, “...the fiscal area [in Zimbabwe] had been largely mismanaged 
to an extent that it was chiefly answerable for many of the other difficulties in the 
economy”. The section below highlights in brief some of the major PEM reforms 
over the past decades of Zimbabwe’s post-independence:

Adoption of the programme-based budgeting system 

In 2005, another fundamental PEM initiative was introduced. Traditionally, 
Zimbabwe used a line-item budgeting system. However, in May of that year, 
the government issued the Results Based Management (RBM) policy guidance 
circular (OPC General Letter No.6 of 2005) (Zinyama and Nhema 2016:47). As 
one component of the broader RBM reform programme, results-based budgeting 
(RBB) was formally adopted in 2006 (Government of Zimbabwe [GoZ] and WB 
2017:65) and programme-based budgeting was adopted as a form of RBB. In a 
Treasury Circular issued in September 2005, expenditure targets were announced 
as the basis for the submissions of all ministries and departments, requiring them 
to produce work plans, performance indicators, and sign performance agree-
ments (PAs) for which they would be held accountable (GoZ and WB 2017:65).

In 2010, based on international experience with RBB, the Ministry of Finance 
and Economic Development (MoFED) introduced a set of intermediate reforms. 
In this regard, an objective of the GoZ was to facilitate the monitoring of the use 
of resources within each programme and to identify areas of possible cost savings 
or where more funds were needed (GoZ and WB 2017:65). The MoFED’s target 
was to roll out PBB to all line ministries in a phased approach by the end of 
2018, starting with the social-sector ministries. In 2016, the Ministries of Health 
and Child Care, Primary and Secondary Education, Public Service, and Labour 
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and Social Welfare were identified as the lead ministries in the implementation 
of PBB (Zinyama and Nhema 2016:52). The PBB system was underpinned by the 
Government Finance Statistics (GFS) system adopted in 2004. The GFS enabled 
the continuous tracking of expenditure while fostering allocative efficiency and 
the effective utilisation of public resources (Zhou 2012:39).

Adoption of the cash-based budgeting system

Due to a long period of overspending, the government adopted the concept of 
cash budgeting in its Revised Budget Statement of March 2009 (Biti 2014:10). As 
explained in the revised 2009 budget statement, the natural law of cash budgeting 
is “what we gather is what we eat” or “we eat what we kill”. This is the basic eco-
nomic law of hunter-gatherer economies. No ministry or public agency should 
expect to eat beyond what has been gathered through collection of taxes, fees 
and any other legitimate sources of revenue. “What we gather, we eat” unambigu-
ously places the responsibility not only on the MoFED but throughout all arms of 
government. Following this new fiscal order, the GoZ also introduced a freeze on 
recruitment and promotions of civil servants in 2011. This was intended to prevent 
inflating the government wage bill. In addition, although not an explicit and stated 
government policy, there were no wage increases since 2014 and performance-
related salary increments were also not implemented. As such, there has been no 
nominal salary progression for civil servants (GoZ and WB 2017:47). According to 
Zhou (2012:39), the concept of cash budgeting underpinned all national budget 
statements crafted under the inclusive government concept based on the fiscal 
theme “we eat what we kill”. This was intended to instill fiscal discipline in the 
public sector in line with the imperative to manage public expenditure in a con-
text of limited fiscal space. 

New debt servicing management strategy

Zhou (2012:36) argues that debt servicing has become one of the most visible 
expenditure items in developing countries’ national budgets. Saddled with debt, 
Zimbabwe introduced the Zimbabwe Accelerated Arrears Clearance, Debt and 
Development Strategy (ZAADS) on 16 March 2012. The strategy consists of six 
elements (or steps) namely, the establishment of a debt management office (the 
Zimbabwe Aid and Debt Management Office); reconciling of debt figures to es-
tablish the correct amounts owed; reengagement with all external creditors on ar-
rears clearance; adoption of a comprehensive debt relief programme; mobilising 
new financing (by implication contracting new loans); and leveraging Zimbabwe’s 
natural resources in pursuit of (debt relief and) economic development (Zimbabwe 
Coalition for Debt and Development [ZIMCODD] 2012:2). Primarily, ZAADS is 
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concerned with the clearance of arrears to the International Monetary Fund (IMF), 
International Bank for Reconstruction and Development (IBRD), International 
Development Association (IDA) and the African Development Bank (AfDB) 
(ZIMCODD 2012:4). 

Reducing the number of ministries and benefits

The new dispensation under the Presidency of Emmerson Dambudzo Mnangagwa 
has witnessed considerable interest in instituting far-reaching reforms. Notably, 
some of these reforms have implications for PEM and, eventually, fiscal manage-
ment. Subsequently, the primary theme of the 2018 national budget was to correct 
fiscal imbalances (GoZ Budget Statement 2018:34). Notable efforts have been 
recorded that could potentially have a positive bearing on PEM. For example, the 
new government has reduced the number of ministries from 27 to 21. The 2018 
budget statement also outlined several PEM reform interventions that would result 
in savings. These interventions include merging certain relatively similar ministries 
to reduce the number of redundant staff (GoZ Budget Statement 2018). Based 
on observations by the Comptroller and Auditor General (C&AG) highlighting 
inconsistencies in the setting of fuel allocation levels in ministries, the Office of 
the President, Cabinet and Treasury reviewed and standardised fuel benefit levels, 
as communicated through Cabinet Circular, No. 12 of 2017 and Treasury Circular, 
No. 5 of 2016, respectively. 

In the spirit of rationalising public expenditures, the Treasury has highlighted its 
commitment to strengthening its monitoring of adherence to the stipulated limits 
(GoZ Budget Statement 2018). The government also highlighted its focus on pro-
gressively reducing the share of employment costs in the budget to 70% in 2018, 
65% in 2019, and below 60% of total revenue by 2020, with the intent to create 
fiscal space (GoZ Budget Statement 2018:33). Following fiscal reforms under the 
Transitional Stabilisation Programme (TSP), the employment costs have been placed 
on a “sustainable footing”, with any salary reviews aligned to economic growth and 
government revenues. For example, as of October 2020, the employment costs 
for the year constituted 41.9% of total revenue (MoFED 2020:13). This is in line 
with the government’s anticipation of a continued downward trend of employment 
costs to about 42% by end 2020. The target will be to eventually meet the deemed 
sustainable levels of around 30% of the total revenue. Such a move will then create 
space for bolstering investment in developmental projects (MoFED 2020:13).

Adoption of Audit Office Act, 2010 

In 2010, Zimbabwe adopted the Audit Office Act (AOA) to repeal the Audit and 
Exchequer Act. The AOA seeks to, among others, support the Audit Office in 
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ensuring that the government’s limited resources are being used effectively, ef-
ficiently and economically within spending ministries and government depart-
ments. In terms of section 6 of the Act, the AG is mandated to, on behalf of the 
House of Assembly, audit the accounts of any public entity, or designated corpo-
rate body and examine the economy, efficiency, and effectiveness with which a 
ministry, public entity, local authority, designated corporate body, statutory fund 
or other body has used public resources in discharging its functions. The Act re-
quires the AG to ensure that all payments of public moneys have been supported 
by sufficient vouchers or proof of payment and that all money expended or 
charged to an appropriation account have been applied according to its intended 
purpose, as outlined by Parliament.

In terms of section 8, subsection 1 (d), “the AG or any person authorised by 
him or her may examine upon oath all persons whom he or she thinks fit to 
examine in relation to the receipt or expenditure of public moneys or the receipt 
or issue of any State property and in relation to whatever is necessary for the due 
performance and exercise of the duties and powers vested in him or her”. Section 
10 requires “the AG to prepare and submit to the Minister, not later than the 30th 
of June in each year, a report on the outcome of his or her examination and audit 
of the accounts referred to him or her”.

Adoption of Public Finance Management Act, 2010 

The Public Finance Management Act (PFMA) of 2010 is the most recent PFM leg-
islation that deals with the national budget. It is more extensive, as it focuses on 
specific issues of PEM. The Act establishes the formal requirements and schedule 
for producing annual revenue and expenditure estimates, and their submission 
to Parliament. It also includes rules governing the withdrawal of funds from the 
Consolidated Revenue Fund (CRF), the authority to advance funds, circum-
stances under which appropriated funds may be withheld, and the duration of 
appropriations and warrants. The PFMA also provides for the establishment and 
roles of key institutional frameworks for sound PEM. These include but are not 
limited to Treasury, accounting officers, chief accounting officers, internal audi-
tors, audit committees, internal auditing offices within government ministries and 
departments. 

Constitutional Amendment No. 20 of 2013

In 2013, the GoZ amended its Constitution, as reflected in the Constitutional 
Amendment No. 20. This was done to realign adopted economic, social and 
political reforms to the national Constitution. These reforms were adopted in line 
with resolutions by government and opposition parties that led to the formation 
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of the Government of National Unity (GNU). Importantly, this new constitutional 
amendment has several relevant provisions seeking to strengthen PEM govern-
ance frameworks. Broadly, the PEM governance is provided for in Chapter 17. 
Part 1, section 298, outlines the underlying principles that should guide PEM. This 
includes transparency, accountability, responsible public financial management 
and clear fiscal reporting.

Section 299 provides for the role of Parliament as part of the institutional 
framework for PEM in Zimbabwe. These roles include Parliament’s mandate to 
monitor and oversee expenditure by the state, as well as all government commis-
sions, institutions and agencies at every level. The Parliament is further empow-
ered to ensure that all revenue is accounted for, as well as to monitor and oversee 
expenditure-related behaviour within ministries and government departments.

The powers and duties of Office of the Auditor-General (AG) are also provided 
for in part 5 of the Constitution. In terms of section 309, the AG is empowered to 
audit accounts, financial systems, and financial management of all governmental 
departments, institutions and agencies, all provincial and metropolitan councils 
and all local authorities. In addition, Section 315, subsection (1) provides for an 
Act of Parliament to outline the procedures for the procurement of goods and ser-
vices by the state and all government institutions and agencies of government at 
every level, so that this key activity is facilitated in a transparent, fair, honest, cost-
effective and competitive manner. These constitutional provisions have a PEM 
thrust to ensure that public funds are used efficiently and effectively. Furthermore, 
it helps ensure that PEM issues are included in the supreme law of the land, as 
reflected by the critical nature of the subject. 

PEM CHALLENGES IN ZIMBABWE SINCE 2000

Despite the discussed PEM reforms, there are still a number of challenges relating 
to fiscal management in Zimbabwe. These PEM challenges (some of which have 
been experienced since 2000) include the following:

The socio-economic and political turmoil 
period and quasi-fiscal activities

After its inception in 2000, the first decade of PEM was characterised by turmoil 
and duress. It was enforced within a largely unpredictable environment character-
ised by social, economic and political meltdown. The political meltdown mani-
fested itself in the form of increased interparty violence; a precipitous decline in 
the value of local currency and liquidity crises; problems relating to the balance 
of payments; liquidity problems; and a severe shortage of food, fuel, drugs and 
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electricity (IMF 2003:51). During this period, fiscal performance worsened, espe-
cially after 2004 when the new Governor of the Reserve Bank embarked on dis-
astrous quasi-fiscal operations. This saw the Reserve Bank resorting to the printing 
press and advancing concessionary finances to various sectors of the economy 
(without due diligence), bailing out loss- making parastatals, importing fertilisers, 
tractors and agricultural equipment. 

As these expenditure components were not financed from the CRF, PEM’s core 
values of transparency and accountability were grossly undermined. The Reserve 
Bank financed government deficit by printing money. Surprisingly, the then 
President of Zimbabwe, Robert Mugabe, praised the governor for being practi-
cal and not sticking to ‘textbook economics’. The bank even printed money to 
buy foreign exchange on the black market to meet external debt obligations and 
government’s day-to-day budgetary requirements. The above experiences clearly 
show that the Treasury nearly collapsed, and that these monetary scenarios un-
dermined concerted efforts to revamp PEM at all levels of government. 

Overall government over-expenditures 

Overall, government expenditure increased before and after the formation of the 
inclusive era, that is, before and after dollarisation in 2009. Prior to 2009, increases 
in aggregate expenditure were largely due to the hyper-inflationary environment. 
Expenditure also arose from power generation efforts such as the rehabilitation of 
the Kariba Hydroelectric and Hwange Thermal Power stations, as well as thermal 
stations in Bulawayo, Harare and Munyati. 

Furthermore, an increase in government spending was partly due to the 
introduction of drought-related grain (US$253.5 million), the payment of the 
December 2015 salary payment arrears (US$119.4 million), as well as debt servic-
ing (US$100.9 million). This culminated in expenditure overruns. 

Government’s over-expenditure was also due to a “bloated” public service and 
a high wage bill. The number of government employees rose by 9,763 between 
2011 and 2015 (GoZ and WB 2017:54). The public service continues to employ a 
number of public officials who are well beyond their retirement age (GoZ Budget 
Statement 2018:36). In the 2018 budget, the government stated that, as of January 
2018, it planned on retiring staff above the age of 65 through the Public Service 
Commission. Furthermore, the government also stated its intent to introduce a 
voluntary retirement scheme to rationalise the public service wage bill, it planned 
to provide financial incentives to beneficiaries to engage in economic activities in 
areas such as farming, and the start-up of small business enterprises (GoZ Budget 
Statement 2018:36). Public service wages represent 87% of the central govern-
ment revenue, 40% of local government expenditure, and over 20% of the total 
State-Owned Enterprise(s) (SOE) expenditure (GoZ and WB 2017:x). The increase 
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in the size of the public service has a negative impact on efforts relating to PEM, 
particularly in this context of the prevailing limited fiscal space in Zimbabwe. 

Ministerial vote allocation and lack of prioritisation

Vote allocation trends were generally in line with those of the second decade, 
and the Ministries of Health, Education and Defence remained the top three 
government expenditure priorities. This trend remained visible even after the for-
mation of the inclusive government in 2009, where the Ministries of Health and 
Education accounted for 8.3 and 7.9% of the total expenditure of US$2.3 billion, 
respectively (GoZ Budget Statement 2009). 

Lack of expenditure prioritisation also extends to the ZAADS, which first and 
foremost underlines the need for repayment of debts as well as other pressing 
national priorities like public goods and service delivery, (education, health, in-
frastructure development and improving the general welfare of the civil service 
(ZIMCODD 2012:1). Within the current context, the government focuses on debt 
re-payments to access funding from the international community and stimulate 
economic growth. On the other hand, this priority is viewed as immoral and im-
practical given that the resultant opportunity cost of debt servicing is very high. 
This is the major concern from civil servants, as there is a general feeling that their 
health is being neglected. The government’s review of their salaries is not in line 
with the prevailing harsh economic conditions characterised by hyperinflation. 
Consequently, a stalemate has been reached between government and public 
health institutions’ doctors and nurses. Undeniably, their prolonged strike over 
salary hikes has undermined the general public’s access to decent public health 
services. Similarly, teachers have also threatened to strike until their salary scale 
has been adjusted to an equivalent of US$520. This hampers the quality of edu-
cation, as most ordinary- and advanced-level students have not received proper 
tutelage since March 2020 after schools closed due to the national Covid-19 lock-
down. Issues relating to expenditure prioritisation are allegedly associated with 
undue political influence, which undermines sound PEM. 

Limited fiscal space for economic growth and stabilisation 

Zimbabwe continues to suffer from limited fiscal space to enhance economic 
growth. Since the dollarisation of the economy in 2009, Zimbabwe has not taken 
advantage of accessing all four pillars of the fiscal space diamond, namely the 
access to assistance from the international community; domestic resource mobi-
lisation; reprioritisation and efficiency of public expenditures; and deficit financ-
ing. Without re-engagement with the international community, official assistance 
is off-budget and it mainly targets humanitarian aid. Likewise, deficit financing 
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through domestic and external borrowing is difficult without re-engagement, ar-
rears clearance and debt servicing. 

Recourse to domestic debt is an uphill task in the context of an economy 
characterised by a debt overhang. As such, Zimbabwe is in serous debt distress. 
Without the required political will, reprioritisation as well as efficiency of public 
expenditures remain a daunting task. By implication, Zimbabwe relies heavily 
on domestic resource mobilisation – particularly taxation. Upheavals during the 
past two decades, characterised by company closures and the informalisation 
of the economy, points to narrowing domestic revenue streams in Zimbabwe. 
Cumulative revenue from January to October 2016 amounted to US$2.876 bil-
lion, against a target of US$3.158 billion. This is 1.5% below 2015 and 9.8% lower 
than budgeted estimates (Kanyenze, Chitambara and Tyson 2017:13). Even though 
Zimbabwe’s domestic revenue streams are severely compromised and have been 
progressively narrowing, expenditure has remained high and has reached levels 
inconsistent with revenue mobilisation. 

Lack of political will to reform

Evidence suggests a lack of political will to reform. For instance, during the 18th 

Cabinet Meeting of 13 June 2017 and the 34th meeting of 24 October 2017, 
Cabinet made decisions directing the Treasury to engage line ministries on 
expenditure reduction and revenue raising measures (GoZ Budget Statement 
2018:34). However, there was no meaningful follow-up on the implementation 
of the resolutions. Thus, the government acknowledged that fiscal reform would 
require discipline and the political will to implement the necessary measures, 
as well as adherence to agreed Cabinet policy positions (GoZ Budget Statement 
2018:33). In his presentation of the 2018 budget, the Minister of Finance noted 
that, “Central is the implementation of decisions Cabinet has already taken, realis-
ing the unsustainability of our public finances, but on which government prevari-
cated when the political will to implement was called for” (GoZ Budget Statement 
2018:35). It has been argued that the institutional framework for control over 
central government public spending is comparatively well developed but is not 
widely applied (GoZ and WB 2017:xi). 

Weak enforcement of transparency and 
accountability mechanisms in PEM

Zimbabwe has historically faced a misaligned budgetary process, a near-sighted 
budget perspective, weak transparency in financial reporting, and insufficient ca-
pacity to implement internal and external audits (GoZ and WB 2017:60). In addi-
tion, the media, both print and electronic, is saturated with stories of government 
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corruption and failure to follow prescribed procedures, the C&AG lacks adequate 
powers to formally expose such corrupt activities, especially if they are associated 
with high-ranking public officials (Zinyama 2013:269). It is also evident that the 
C&AG in Zimbabwe lacks sanctioning powers in which it provides recommenda-
tions that are never implemented. All these factors weaken the effectiveness of 
the C&AG as one of the key PEM regulatory frameworks in Zimbabwe. Therefore, 
the above experiences give the general impression that follow-up on issues of 
financial irregularities, as reflected by reports of the Public Accounts Committee 
and Comptroller and the AG, are not taken seriously and therefore ignored. Such 
a scenario continues to compromise the national fiscus.

Zimbabwe has also experienced obstacles in proper accounting regarding 
government expenditures, particularly given that public services are increasingly 
financed outside the ambit of the Parliament’s budget process, where oversight 
and coordination is relatively weak and fragmented (GoZ and WB 2017: xiii-xiv). 
Similar to previous periods, the 2013-2015 period also experienced PEM-related 
challenges like poor maintenance of accounting records, weak internal controls, 
unsupported expenditure, and violations of legal, policy, and regulatory frame-
work that continued to drive public funds leakages (ZIMCODD 2016:2-3).

Corruption in the public expenditure process

Corrupt activities by public officials continues to compromise government’s concert-
ed efforts to strengthen Zimbabwe’s PEM. Considering the scale of public spending 
in Zimbabwe, all forms of corruption have a far-reaching effect on the economy 
–particularly concerning the public procurement process. Chigudu (2014:21) argues 
that public procurement often involves large sums of money. In terms of corruption, 
cases of violating the rules and procedures in the procurement process are rampant 
in Zimbabwe. Chigudu (2014:21) points out that public officials manipulate tender 
procedures in procuring public goods and service for personal gains. This negatively 
affects the value for money principle that should govern the entire public procure-
ment process. For instance, where there is insider trading and lack of transparency, 
quotations may be inflated, and service delivery may be awarded to less-qualified 
providers. Ultimately, the government incurs more costs than would otherwise be 
incurred if proper procedures had been followed. Furthermore, this would likely 
lead to poor service delivery that falls short of the awarded expenditure.

Limited capacity for effective use of fiscal policy

Since the deceleration of growth in 2012, there has been intensifying pressure to 
use macro-economic and fiscal policies to support growth. However, the GoZ 
has increasingly exhausted instruments to implement fiscal policy (GoZ and WB 
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2017:xii). During the high-growth years after adopting the multi-currency regime 
in 2009, Zimbabwe failed to adopt a counter-cyclical fiscal policy that would have 
helped the GoZ to manage long-term growth. Thus, few reserves were accumulated 
(GoZ and WB 2017:xii). As such, there is a need for adequate capacity to fully uti-
lise fiscal policy to address the current macro-economic challenges in the country. 

For instance, Zimbabwe is still grappling with public debt. As of 2017, overall 
public debt, including international arrears, represented 79% of the GDP (GoZ 
and WB 2017:x). As such, there is a pressing need to analyse the issue of debt 
servicing, given that most critical sectors of the economy are yet to reach full 
production levels (GoZ Budget Statement 2012 in Zhou 2012:36). Debt servicing 
entails an opportunity cost where finite resources are not available for use in other 
productive sectors of the economy and service provision. Paradoxically, debt ser-
vicing is believed to be necessary for the resuscitation of Zimbabwe’s collapsed 
economy, as it is envisaged to open new lines of credit for the country. Zimbabwe 
therefore faces a complex situation where a balance needs to be struck between 
debt servicing and channeling financial resources towards capital expenditure, 
while at the same time maintaining quality public service delivery. 

RECOMMENDATIONS

The following recommendations are suggested to improve PEM in Zimbabwe:
 Q The government must consider options for widening the fiscal space for public 

spending, possibly, by exploring other internal revenue mobilisation sources, 
as well as strengthening public-private partnerships (PPPs). Nevertheless, it will 
be necessary to closely monitor and regulate PPPs so that these arrangements 
do not result in the privatisation of public services beyond the reach of ordi-
nary people. 

 Q  The government must also consider widening its tax base by avoiding illegal 
financial flows, broadening its revenue channels as well as pushing for the 
private sector to invest in the government sector (education, health, transport, 
etc.) as part of its corporate-social responsibility/investment. A policy frame-
work can be developed that encourages private-for-profit investment in these 
economic sectors as a domestic resource mobilisation strategy. 

 Q To create the fiscal space and access funds, government needs to normalise 
its relations with the international community. Government’s efforts towards 
the rationalisation of the civil service must be strengthened. This implies rid-
ding the government of duplication and redundant posts that compromises 
its general efficiency. Overall, there is a need to strengthen the government’s 
commitment to cutting expenditure relating to non-priority current and capital 
expenditure to prioritise other critical government expenditures. 
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 Q The government should improve its budgetary allocations within spending units. 
There is a need to effectively coordinate and report off-budget financing. This 
will enable government to consolidate the planning and implementation of 
public sector resources. In terms of public financing, there is also a need to ef-
fectively utilise potential partnerships with the private sector. This article further 
suggests that effective evidenced-based resource allocation approaches be ad-
opted to deal with the current skewed and inefficient allocation of resources in 
the government sector. In doing this, there should be proper coordination of all 
government funding options to avert public expenditure duplication and asym-
metry (e.g., health and education). Importantly, the government can benefit from 
decentralisation (and properly coordinated) tracking, budgeting, and manage-
ment and control systems in line with resource mobilisation and public needs.

 Q There is a need to retain the best staff in the government sector. This can be 
done by adopting staff retention schemes funded by government and other 
relevant stakeholders. Treasury must be reviewed to address the unsustain-
able share of employment costs in government expenditure. Zimbabwe can 
learn from countries like Rwanda, as well as other OECD countries that pay 
non-fixed, top-up allowances in line with public employee performance. 
The government and its relevant partners should also consider fully utilising 
management tools like results-based financing (RBF), which can be used for 
off-budget public employee allowances.

 Q Role-players should effectively deal with the causes of generalised and specific 
corruption at both the policy and institutional levels. On different levels and in 
varying cases of corruption, certain attributes are visible as key drivers. These 
need immediate attention. These features are ‘motivation’ where the individual 
has an incentive (or cause) to be involved in fraudulent or corrupt activities; 
‘opportunity’ where the individual can find an opportunity for corrupt and 
fraudulent activities; and ‘justification’ where the individual is able to justify 
their acts of committing fraud or corruption. 

 Q  At central government level, there is a need to consider adopting the e-Gov-
ernment Procurement (e-GP) system to address the current procurement ir-
regularities. From a medium-term perspective, initial steps by the Procurement 
Regulatory Authority of Zimbabwe could include the formation of an inter-
ministerial high-level steering committee to strengthen leadership around the 
development and implementation of the new system; securing the necessary 
funding from the budget or development partners; and establishment of a tech-
nical committee to plan and manage the implementation process. 

 Q The government should consider strengthening domestic funding options to 
meet the increasing public expenditures. In particular, the government needs 
to increase health budgetary allocations to ensure that the health sector imple-
ments global health standards. In effect, realising universal health coverage 
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requires sufficient funding; a supportive and enabling government health legis-
lation; and an accommodating, responsive and reliable health system. 

 Q To improve accountability and transparency in government, the current PEM 
institutional framework must be further strengthened. These institutions in-
clude, but are not limited to Parliament, Treasury and C&AG. For instance, 
the C&AG office should be strengthened to promote transparency and ac-
countability in PEM. Parliament, instead of the Public Service Commission 
(PSC), should be consulted concerning the appointment of the C&AG. This 
is important to ensure the independence of this institutional framework when 
conducting its fundamental audit functions. 

 Q The Reserve Bank of Zimbabwe (RBZ) needs to be strengthened to improve 
its core PEM functions. There is an urgent need for amending the RBZ Act 
concerning the following aspects: to clearly separate the objectives, functions 
as well as powers of the RBZ; to simplify the wording of legal tenders; to im-
pose strict limits on monetary financing as well as quasi-fiscal activities; to 
remove the extensive list of provisions that promote undue political influence 
concerning the RBZ’s operations. Further, to safeguard the independence of 
the internal auditor; and to ensure that the RBZ provides all requested informa-
tion to Parliament, with safeguards on confidential information.

 Q Overall, the Treasury must take a leading role in reinforcing the fiscal reporting 
within government ministries and departments. It is the fundamental role of 
the Treasury to ensure that spending units comply with the constitutional and 
legal requirements in respect of the entire PEM process. The Treasury should 
also promote effective coordination across ministries in the process of sharing 
both fiscal and debt data for all public sector entities.

CONCLUSION

Internationally, there has been an effort to improve PEM. To this end, a number 
of interventions have been undertaken to strengthen the institutional and legisla-
tive frameworks in the management and control of public funds in all spheres 
of government. The GoZ has made considerable strides in reforming PEM and 
several measures have been adopted. These measures include constitutional 
amendments such as Amendment No. 20 of 2013; the promulgation of the PFMA 
and Audit Office Act (AOA) in 2010, treasury and parliamentary reforms, adopt-
ing a cash budgeting system, the new debt servicing strategies and a reduction in 
the number of government ministries. However, due to several challenges, these 
fiscal reform interventions are yet to bear fruit. More effort is required to address 
these challenges to improve and sustain sound PEM as well as public goods and 
service delivery in Zimbabwe.
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NOTE 

* This article is based on a completed thesis by Gwiza, A, with the title Public Expenditure 
Management Capacity Challenges in the Ministry of Health and Childcare in Zimbabwe, under 
the supervision of Prof Vain Jarbandhan and co-supervision of Prof C J Auriacombe, at the 
University of Johannesburg.
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INTRODUCTION

The management of performance is a universal problem in all sectors and it 
can be said, that no single solution can be adopted to mitigate the impact in the 
workplace. Furthermore, productivity in the public service can contribute to over-
all quality of service delivery (Public Service Commission (PSC) 2010: vii). The 
key health trends report, statistics and wellness testing data indicate that many 
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employees are experiencing impacts of lifestyle diseases, and the burden on the 
management of non-communicable diseases in the workplace that places an ad-
ditional responsibility for supervisors to manage and to mitigate the impact on per-
formance (Department of Public Service and Administration (DPSA) 2012: 9-12).

The South African public service is under constant pressure to ensure that the 
performance of employees renders effective and efficient delivery of services. 
Mello (2014b:127) states that institutional performance is the sum total of the per-
formance of each individual, and thus making performance a key determinant of 
the success of the public service. It is suggested that employees who are motivated 
and understand the workplace goals would perform at their optimum, provided 
that they have the necessary tools and support. Although the South African public 
service has also acknowledged the importance of investing in employees, there 
is limited documented evidence of the success of measures such as employee as-
sistance programmes to improve performance (Vermeulen 2016:237). Workplace 
programmes were traditionally known as employee assistance programmes which 
focused primarily on substance abuse. Contemporary terms used are: employee 
wellness programme, wellness programme and workplace programme (Consad 
1999:5). Within the context of this study, the terms employee assistance pro-
gramme and EH&WP are used as a holistic approach focusing on a wide range 
of workplace-based behavioural health programmes with comprehensive services 
(Attridge 2015:7).

The primary aim of this article is to explore whether the EH&WPs can be uti-
lised by supervisors as a tool to improve the performance of employees. In order to 
facilitate the delivery of the goals of departments in the public sector, there needs 
to be ongoing interaction between the supervisor and employees. Therefore, it is 
essential for employees and supervisors to have a common understanding of what 
is expected of them in terms of performance outcomes. Notably, the EH&WP, if 
applied consistently, would contribute to enhancing service delivery.

Supervisors in the public service perform both management and administrative 
functions. According to Van der Waldt (2016: 164-5), the managerial functions 
are those that a supervisor performs in conjunction with others in the workplace 
to reach certain objectives jointly. Van der Waldt (2016:165) states that supervi-
sors draw up operational plans and programmes to be executed by employees of 
the institution. It must be noted, that lower-level management has a fundamental 
role in the productivity and functional activities in the workplace, as it serves as a 
significant link between the employees and higher-level management. The impor-
tance of this role is further reiterated, because failure to execute duties has direct 
consequences on the level of service delivery, and compromises the credibility of 
government’s promise to the citizens. In the event, when employees experience 
wellness and health challenges, the supervisor is expected to introduce corrective 
measures to improve their performance.
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According to Noe, Hollenbeck and Wright (2008:375), supervisors should be 
in the best position to understand performance levels, as they are expected to 
be knowledgeable of the job requirements and responsible for the observation 
of employee performance. Supervisors are in a precarious position as they are 
highly dependent on employees to perform and achieve outcomes, and are also 
accountable for non-performance of the employees. Therefore, feedback provid-
ed by the supervisors should be strongly related to performance considerations.

The article highlights the factors impacting performance; contextualises the 
role of supervisors in the improvement of performance; contextualises the impor-
tance of employee health and wellness in South Africa; conceptualises EH&WPs 
and explains the role of the supervisor in EH&WP referrals.

FACTORS IMPACTING PERFORMANCE

Viedge (2011:130-131) asserts that performance management generally fails as su-
pervisors are not eager to follow the systems that are in place to address problem-
atic areas of performance. The performance management process requires the 
supervisor to engage with the employee in circumstances of poor performance. 
Supervisors generally feel challenged, as they do not want to affect the working 
relationship with their employees. Supervisors often find that the performance 
feedback sessions are complex, and this usually provokes some degree of anxi-
ety between supervisor and employee. Therefore, the failure on the part of the 
supervisor to address performance issues would impact significantly the quality of 
work delivered, and also compromise the effectiveness of the system.

Manyaka and Sebola (2012:303) also argue that supervisors generally find 
it challenging to assess poor or under-performance. This could be primarily at-
tributed to the fact that standards are not clearly defined, and therefore assess-
ment of work delivered against the standard is not realistic (Manyaka and Sebola 
2012:303). While on the other hand, some supervisors opt to ignore poor per-
formance and adopt the approach of redistribution of work to other employees 
(Manyaka and Sebola 2012:303). This practice can lead to workplace burnout, 
decreased morale and conflict among peers. Ineffective supervision allows un-
der- performers to get away with poor performance, which invariably contributes 
to decreased performance in the workplace. Manyaka and Sebola (2012:303), 
further contend that supervisors are hesitant to give employees unsatisfactory per-
formance ratings out of fear of creating friction in the workplace or demotivation. 
Therefore, it is imperative that supervisors investigate the reasons for the poor 
performance, as problems left unattended would invariably affect the quality of 
performance rendered. Supervisors must also be cautious not to assume and infer 
a diagnosis upon the employee, as this could be extremely misleading.
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Performance targets cannot be achieved if employees are not at work. Waide 
(2015:25), highlights the role supervisors must play in the workplace when taking 
measures to manage factors contributing to absenteeism when there has been 
noted changes in the employees’ behaviour. In addition to the supervisors’ com-
mitment, it is suggested that early identification of the problem, accurate record 
keeping and investigation of each individual case is essential to facilitate the 
proper management of absenteeism. Waide (2015:25) advocates, that absentee-
ism can be accurately managed through dedicated and proactive management 
teams within the public service. The principle of leave without pay for incidences 
wherein employees absent themselves without the necessary authority would 
not necessary yield positive outcomes. There has been a number of complaints 
about the rate of absenteeism within the public service, however, there is limited 
documented research with evidence to indicate what has been done to manage 
absenteeism and mitigate the negative impact thereof (Waide 2015:25). In ad-
dition, Waide (2015:25) states that, programme evaluation or outcome analysis 
of the programmes implemented to address absenteeism has not been properly 
documented.

According to Van Eeden and Jordaan (2008:10), “the abuse of sick leave in 
South Africa is widespread, and is estimated to be as high as 33% of the recorded 
sickness absence”. Waide (2015:20) states that supervisors have an arduous task 
to ensure that the set objectives are met, and that the responsibility of manag-
ing absenteeism is addressed. According to the quarterly Labour Force Survey 
of December 2012 (cited in Van Eeden and Jordaan 2008:10), the public service 
employees contributed 36% of the absent workforce. It is the view of Van Eeden 
and Jordaan (2008:10), that there has been limited published research in South 
Africa on efforts to manage and control absence due to ill-health. The public 
service is one of the largest employers and this high rate of absenteeism implies 
that absent employees would not be in a position to perform their duties. The pre-
dominant causes for the absenteeism problem are mainly, “poor management and 
control, ineffective information systems and frail human resource functions” (Van 
Eeden and Jordaan 2008:10). The findings from the studies undertaken by the 
PSC revealed the following aspect as cause for concern, “excessively high levels 
of uncaptured leave or leave data which did not specify the nature of the illness, 
poor management and leave administration, leave forms incompletely filled and 
insufficient measures to monitor absence” (PSC cited in Van Eeden and Jordaan 
2008:10). Despite the existence of workplace programmes, the prevalence of 
absenteeism increased, thus placing an onerous task on management to manage 
absenteeism (Van Eeden and Jordaan 2008:10).

Waide (2015:23) further stated that absenteeism always has an undesirable 
effect on productivity for the employees who are at work. Absenteeism of em-
ployees results in workload increases thereby impacting the morale of employees 
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present at work, and placing pressure on employees who are at work to perform 
the additional work functions. Such practices could increase the probability of 
emerging health problems, which in turn, would result in increased absenteeism. 
It is recommended that the negative impacts that absenteeism has on productiv-
ity warrants attention by management to alleviate the resulting behavioural risk 
exposures in the workplace (Waide 2015:24). It was further affirmed that supervi-
sors play a crucial role in assisting to mitigate the impact of absenteeism in the 
workplace. One could surmise that the lack or poor management thereof, could 
lead to spiralling negative consequences in the workplace.

The challenges of occupational stress also present a serious risk in the work-
place. The negative effect of stress can be noticed by the effects on the employee’s 
health and wellness, and also impacts negatively on the workplace (Sieberhagen, 
Rothmann and Pienaar 2009:3). The effects of employees’ problems can be 
noticed by the statistics on the rate of absenteeism, high rates of staff turnover 
and lower levels of productivity, and these have negative ramifications on the 
economic growth and quality of service delivery (Sieberhagen et al. 2009:3).

In addition to the noted challenges, the ‘troubled employee’ also poses per-
formance problems. According to De Winnaar and Taute (2008:265), a ‘troubled 
employee’, is an employee who is suffering from some form of personal or 
work-related problem which results in the lack of optimum economic and social 
functioning. One can therefore deduce that a ‘troubled employee’ is one who is 
experiencing a challenge in managing the personal and/or work-related problem 
that resultantly affects work performance.

SUPERVISOR’S ROLE IN THE 
IMPROVEMENT OF PERFORMANCE

A supervisor in the public service has to conduct the duties assigned to their posi-
tion in a manner that upholds the values as enshrined in the Constitution of the 
Republic of South Africa, 1996. Supervisors are therefore expected to ensure that 
service delivery is advanced and the lives of the citizens are improved through 
being cognisant of the micro- and macro-environmental factors that impact 
performance improvement (Van Dijk 2007:50-52; Van der Westhuizen 2016:5). 
Performance improvement requires one to assess the entire workplace wherein 
employees and supervisors find themselves. Denhardt and Denhardt (in Van 
der Westhuizen 2016:5) explain that all persons employed in the public service 
are expected to interact continuously in order to attain the institutional goals 
in meeting the needs of the society. There are elements that impact employee 
performance, such as the level of employee motivation and their state of safety 
and employee wellness. These elements are among the micro-environmental 
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elements that influence performance improvement towards developing affordable 
and accessible public services.

The role of the supervisor is to ensure that performance improvement results 
in providing a supportive organisational culture that is based on norms and stan-
dards. To this end, employees need to also be engaged when they are in the work-
place. Employee engagement is the degree to which employees are committed to 
what they do in the workplace, for instance, to determine whether employees 
are present at work, or are they physically at work but not productive. Lefakane 
(2017:76), indicates that literature confirms that employees who feel a sense of 
engagement and satisfaction are more likely to remain in the workplace for longer 
periods. It has also been suggested by the author that the role of the management 
and employee health and wellness functions are in tandem towards fostering em-
ployee engagement (Lefakane 2017:76). There is compounding evidence that a 
supervisor can impact the level of employees’ engagement at work. Robertson 
and Tinline (2008:42), state that building a committed and engaged workforce 
requires the commitment and involvement of management, organisational pro-
cesses and work procedures that promote and sustain psychological well-being.

Manyaka and Sebola (2012:300), assert that the public service requires super-
visors to be competent with the aim of having a positive impact on service deliv-
ery. In order to achieve this objective, supervisors need management training and 
managerial commitment. In this context, Van der Westhuizen (2016:15) advocates 
that the management of the people-related aspects is not the sole responsibility 
of human resources, but it is also expected of line-function supervisors to be well 
versed on all aspects pertaining to the human resources to ensure that workplace 
objectives are achieved.

Noe et al. (2008:383), state that “if employees are not made aware of how 
their performance is not meeting expectations, their performance will not im-
prove. In fact, it may get worse”. An effective supervisor is one who provides 
constructive performance feedback to employees in a manner that produces posi-
tive behavioural reactions. Line supervisors in the public service are required to 
ensure that results are achieved. For example, in the performance management 
process, performance feedback warrants the supervisor to hold regular meetings 
with employees to provide them with feedback and to motivate and identify 
performance challenges before the annual assessment. During these sessions, the 
focus must be on orienting, coaching, guiding, training, developing and counsel-
ling employees (Mello 2014a:132).

Sufficient knowledge of the work performed by an employee, good communi-
cation skills, the ability to observe behaviour and the possession of coaching and 
counselling skills are critical attributes for a supervisor, especially in the current 
diverse workplace. Supervisors should be in a position to use these attributes in 
circumstances wherein interventions are required to assist employees whose work 
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performance is impaired, for instance, as a result of personal or health-related 
problems. These problems can be identified by assessing productivity levels, 
the attendance of employees and their rate of absenteeism. Lefakane (2017:76) 
suggests that supervisors need to understand the workplace factors that drive 
employee engagement, such as employees’ involvement in decision-making, 
acknowledgement of employees’ contribution, employees’ development and 
employer concerns about the employees’ health and well-being. The value of 
the human resources component would yield beneficial outcomes for both the 
employee and the organisation.

CONTEXTUALISING EMPLOYEE HEALTH 
AND WELLNESS IN SOUTH AFRICA

According to Vermeulen (2016:233), a holistic approach to employee health and 
wellness entails that the workplace must invest in eliciting employee behaviour 
and performance that would generate the best results towards the workplace’s 
mission and objectives. The author argues that employees who are well gener-
ally perform better, and therefore suggests the need to invest in the wellness of 
employees (Vermeulen 2016:233). The holistic approach to employee health and 
well-being embraces the ‘whole person’, and takes into consideration all aspects 
that have a bearing on the state of well-being and the level of performance of 
the employee. It is further reiterated by the author that it is imperative for the 
workplace to be conducive to the inter-relationship and interdependence of em-
ployees’ emotional, social, physical and financial health (Vermeulen 2016:233).

Employee health and wellness must be proactive, preventative and provide 
compulsory training and workshops on wellness topics that are prevalent in the 
workplace (Vermeulen 2016:233). If employees are empowered, they would be 
more informed to make correct choices towards a healthier and more productive 
lifestyle.

Gupta and Sharma (2016:59S), state that engagement brings good health and 
happiness to the employee, who, in turn, gives commitment and loyalty towards 
the job and organisation. Engagement may also result in positive health effects 
and positive feelings towards work and the organisation. Wellness and a healthy 
lifestyle have been observed in the employees who are engaged as compared to 
those who are non-engaged or actively disengaged (Gupta and Sharma 2016:59S).

Development of support for employees in the workplace can be traced to oc-
cupational alcoholism programmes in the United States of America and United 
Kingdom (Sandys 2015:1). Employers emphasised providing treatment to troubled 
employees (Winwood and Beer 2008:184). Originally, employee assistance pro-
grammes were designed to deal with alcohol and drug issues in the workplace. 
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The programmes have expanded to be cognisant of the modern-day personal and 
mental health problems. The expansion was extended to be inclusive of a wide 
range of clinical tools and organisational services which were aimed at enhanc-
ing productivity in the workplace, according to Cagney (1999:59). Hartwell, et 
al. (cited in Hutchison and Vickerstaff 2009:35) stated that the focus was first, 
on identifying those employees whose problems whether related to alcohol or 
other personal issues, were causing deterioration in their work performance and 
productivity, and second, on linking them with appropriate treatment and sup-
port services. Emener (cited in Hutchison and Vickerstaff 2009:35) stated that the 
need for preventative and treatment services for employees continues to expand 
beyond the 21st century.

The introduction of employee assistance programmes in the South African 
context was acknowledged through the workplace interventions in the mining 
sector. The South African paradigm of care and support emerged out of the need 
to care for employees who initially presented with substance abuse problems 
in the workplace, and later it was identified that the problems experienced by 
the employees extended to other medical, social and psychological conditions 
(Maiden 1992:5).

The findings of the research undertaken by the PSC on the evaluation of em-
ployee assistance programmes in the public service (PSC 2006:x), concedes that 
employee assistance programmes were introduced in the South African public 
service to “address a variety of problems such as but not limited to, substance 
abuse and dependency, adaptation problems in the public service workplace, 
mental and personal relationship problems, dealing with disease, and providing 
counselling”.

Prior to the public service dispensation after 1994, employees with substance 
abuse problems were faced with disciplinary action and part of the sanctions im-
posed on the employee was to be referred to a treatment facility for rehabilitation. 
Under these circumstances, employees displaying substance abuse were gener-
ally noticed by the supervisor when the problems pertaining to poor performance 
were identified. In most workplaces, employees with alcohol-related problems 
were identified by their management or supervisors through the association 
between alcohol abuse and absenteeism. However, the degree of management 
involvement was minimal (Trice and Schonbrunn 2009:9).

According to Hughes (2007:273), employers have introduced employee as-
sistance programmes into the workplace for the following reasons: to provide 
additional support, duty to care, support employees through major change, help 
relieve stress, support for human resource, encourage retention and address sick-
ness absence. Winwood and Beer (2008:190) explain that an employee assis-
tance programme presents the employer with a cost-effective solution to many 
of the ‘people problems’ being experienced in the workplace. In recent times, 
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the world of work has seen numerous changes and been faced with increasing 
pressures to demonstrate its duty to provide care and support for employees who 
are experiencing difficulties. According to Schemm (cited in Dickman 2009:54), 
the primary goal has been to assist employees to regain adequate well-being and 
mental health. The concerns that have been raised by the employer include em-
ployee issues such as stress, anxiety and risky alcohol use. The multi-generational 
workforce, with growing age differences presents a new opportunity for employ-
ee assistance programme professionals to expand the services offered to meet the 
diverse needs of the employees.

The South Africa workforce also presents supervisors with a unique challenge, 
as the composition of the workforce is extremely diverse, and therefore the need 
arises for supervisors to accommodate the diversity in order to meet the transfor-
mational agenda.

Kelloway, Teed and Prosser, (2008:27) reiterate the important role a supervisor 
plays in the workplace, and also highlight the importance of supervisor training 
to avoid situations whereby supervisors can be construed as the contributory fac-
tor to the problem persisting or as a result of poor supervisory skills. Bamberger 
and Nacharach (cited in Kelloway et al. 2008:27) found that under circumstances 
where supervisors engage in an abusive style of supervision, it is highly probable 
that the employees are more likely to engage in substance use. Similarly, it was 
also noted that supervisors who treated employees unreasonably may contrib-
ute to health-related behaviours such as the lack of sleep. Greenberg (cited in 
Kelloway et al. 2008:27) reported that employees treated unjustly were prone 
to display insomnia and recommended that providing supervisors with training 
on interactional justice would substantially reduce these adverse consequences. 
While evidence suggests that poor leadership could contribute to unhealthy be-
haviours in employees, it could also be argued that positive leadership behaviours 
could significantly serve to encourage healthy lifestyle behaviours among employ-
ees. An example cited by Kelloway et al. (2008:28) is that leadership has also 
been associated with the success of health promotion programmes. Supervisors 
could be responsible for contributing to job stress; however, the element of not 
being aware of this, impacts the well-being of the employee and could go un-
noticed. Although data in this area is limited, the data available does confirm 
the impact of the linkage of stress inflicted upon the employee by the supervisor, 
and the well-being of the employee. The abovementioned points indicate that 
poor supervisors can contribute towards unhealthy behaviour in employees in the 
workplace. Conversely, one can deduce that positive supervisory behaviour could 
promote healthy lifestyle behaviour.

It is submitted that supervisors could play an influential role in promoting 
healthy behaviours, as they can contribute towards the conditions that impede 
or encourage employees to engage in healthy or unhealthy behaviours. It has 
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therefore been advocated by the authors, that it is important for managers to be 
committed to the ultimate objective of the programme, namely, to assist employ-
ees whose performance is being impaired. In addition, supervisors can also serve 
as role models as they connect employees and the workplace. Kelloway et al. 
(2008:28-29) recommend that in order for the information pertaining to health-
enhancing activities to be commonly accepted, this information could be main-
streamed into the normal duties of supervisors. Supervisors who personally en-
gage in health programmes, not only improve their own well-being, but also earn 
the reputation of being a role model. Supervisors, in fact, serve as the expression 
of the workplace, and therefore their conduct can considerably and significantly 
influence, promote, support or detract an employee from health-seeking behav-
iour and positive performance outcomes (Kelloway et al. 2008:28-29).

Based on the documented research, the effectiveness of the supervisor in-
terventions towards enhancing organisational well-being and creating a healthy 
workforce has been demonstrated (Kelloway et al. 2008:33). According to the 
authors, the prevalence of substance abuse in the workplace is high, and docu-
mentary evidence confirms the duty of the supervisor in the management of sub-
stance abuse. Supervisors should intervene as soon as substance-use problems 
have been identified and ensure that relevant policies are enforced. Similarly, one 
would expect supervisors to intervene in other instances, when it is noticed that 
factors inhibit employees’ optimum performance.

It is recommended that employees need to be motivated, and also feel a sense 
of engagement in the workplace, as this could enhance their psychological well-
being. Kelloway et al. (2008:33) infer employees benefit from measured degrees 
of challenge and from achieving goals that they think are important. The work-
place is therefore a fertile place to provide the challenging and stimulating feelings 
of achievement. Robertson and Tinline (2008:42) state that, “the most successful 
psychological theory of motivation goal-setting provides a convincing support to 
this view”. People have committed to goals if they are set through a process of 
consultation such as a participative goal-setting process.

CONCEPTUALISING EMPLOYEE HEALTH 
AND WELLNESS PROGRAMMES

The Employee Assistance Professional Association of South Africa (EAPA-SA) de-
fined employee assistance as “the work organisation’s resource, based on core 
technologies or functions to enhance employees and workplace effectiveness 
through prevention, identification and resolution of personal and productivity 
issues” (EAPA-SA in Badul 2018). The core technology of the EAPA-SA that per-
tains to this article is training and development of, and assistance to workplace 
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stakeholders (Badul 2018). These include supervisors, and unions who are aim-
ing to effectively manage the employee who may be experiencing behavioural, 
emotional and wellness issues, enhancing the work environment; and improving 
employee job performance.

An employee assistance programme is “a worksite-focused management tool 
to assist initially in the identification of employees’ concerns, and then develop 
interventions to assist in the resolution of these concerns” (Winwood and Beer 
2008:184). The employee concerns were categorised by Winwood and Beer 
into personal and work matters. The former refers to health, relationship, family, 
financial, legal, anxiety, alcohol, drugs and other related issues. The latter refers 
to work demands, fairness at work, work relationships, personal and interpersonal 
skills and other related aspects. Notably, it is evident that employee health and 
wellness programmes are introduced in the workplace as an employer-initiated 
management tool to retain employees at their optimal level of performance, and 
that both the needs of the workplace and the employee require attention.

Workplace programmes have become more popular, and are viewed as initia-
tives to keep employees productive. Employee assistance programmes have been 
designed to provide counselling, advice, information and various other forms 
of assistance to employees (Cagney 1999:60). Winwood and Beer (2008:185) 
advocate for the uniqueness of an employee assistance programme, as it ben-
efits both the individual employee and the workplace by addressing team and 
individual performance and well-being in the workplace. The success of an em-
ployee assistance programme should be defined by programme achievements 
based on outcomes instead of what the programme comprises of. It is stated that 
the programme is a strategic intervention and any workplace benefits should 
be quantifiable by outcomes derived. It represents a cost-effective solution to 
a number of ‘employee problems’ supervisors face currently. In recent times, 
the world of work has seen numerous changes and faces increasing pressures 
to demonstrate its duty to care, and it is suggested that this could be achieved 
through the provision of care and support to employees who are experiencing 
difficulties (Grobler cited in Bophela and Govender 2015:506). Grobler (cited in 
Bophela and Govender 2015:506), asserts that employee assistance programmes 
are ideal for developmental employers to identify primary reasons for a decline 
in employee performance. Bophela and Govender (2015:506), further expanded 
that, “employee assistance programmes are the key instrument for addressing 
employee well-being and for accomplishing the key organisational milestones 
of performance, productivity and end results as an important emphasis in this 
discussion and study”.

The traditional employee assistance programmes were primarily focused 
on alcoholism (Dickman 2009:53; Bophela and Govender 2015:506). As the 
workplace becomes more aware of the needs of employees, the design of the 
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traditional employee assistance programme developed to the extent that it met 
the needs of the employees in an attempt to circumvent the array of problems and 
challenges currently experienced in the workplace. This phenomenon is known 
as the ‘broad-brush’ approach (Bophela and Govender 2015:506). The advantage 
of the ‘broad-brush’ approach is that a larger number of employees can obtain 
assistance for a greater variety of problems, thus resulting in a positive effect on 
workplace productivity and the well-being of employees (Bophela and Govender 
2015:506).

According to the International Employee Assistance Professional Association 
(EAPA) (cited in Cagney 1999:60), EH&WPs are defined as “work-site-based 
programmes designed to assist (a) work organisations in addressing productivity 
issues and (b) ‘employee clients’ in identifying and resolving personal concerns 
(including but not limited to health, marital, family, alcohol, drug, legal, emotional, 
stress, or other personal issues) that may affect performance”.

EH&WPs continue to provide the services that they traditionally offered, in 
addition to the new diverse services that are required due to the array of both 
personal and workplace needs (Bophela and Govender 2015:506). In addition, 
employers are recognising the benefits of EH&WP interventions, as there are re-
quests for the traditional employee assistance programme to offer more services 
and benefits to employees. Prevention interventions have been dominating the 
workplace that has resulted in the employer exploring options and incentives to 
encourage employees to live healthier lives, as well as to address the behavioural 
health problems that are observed in the workplace. Sandys (2015:2) expresses 
that the current approach of EH&WP is more holistic than the previous approach, 
to include among others, emotional, physical, familial, and organisational impact 
on an employee’s performance. Currently the EH&WP practitioner has become 
a proponent for prevention, offering a plethora of referral options and workshops 
targeting employees experiencing such stressors (Sandys 2015:2).

Benefits of health and wellness workplace programmes

Recent research on the effectiveness of EH&WP in the workplace has served to 
convince employers to implement such measures as per the reasons tabulated in 
Table 1 (Vermeulen 2016:236-237).

Vermeulen (2016:237) recommends that in order for the programme to be 
successful, it must be well coordinated and organised to generate the results of 
efficiency and effectiveness in the public service. This should include, but is not 
limited to programmes, policies, benefits and environmental provisions aimed 
at addressing the well-being of employees. This comprehensive and integrated 
approach has proven to be more effective than programmes operating in silos. 
The Employee Health and Strategic Framework for the Public Service follows an 
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“integrated approach to EH&WPs and acknowledges the importance of integrat-
ing employee wellness, safety, institutional wellness, environmental sustainability 
and quality management to ensure efficiency and enhance service delivery re-
sults” (Vermeulen 2016:237). The collective response in the public service is to 
work towards instilling a culture of a healthy and productive workforce. This inte-
grated and comprehensive approach proposed by the South African government 
would yield results if implemented correctly. According to Vermeulen (2016:237), 
one of the major criticisms of programme failure, is the inability to implement the 
policies and also the lack of systems for effective monitoring and evaluation.

According to Noe et al. (2008:455), an employee assistance programme is a 
referral service for supervisors or employees to obtain professional treatment for 
various problems. Supervisors should be trained to use the referral service for 
employees whom they suspect of having health-related problems, which impacts 
their levels of performance or productivity. Tiner (2006:26) advocates that the 
programme: “Assists in the identification of the troubled employee, encourages 
the employee to seek and accept help, assesses the employee’s problem and de-
termines a course of action, counsels the employee and/or family member(s), of-
fers early intervention to address potential serious problems, refers the employee 
to proper assistance and follow-up care as appropriate, provides a second opin-
ion regarding current assistance that employees may be receiving through another 
provider, and consults with managers and supervisors”.

Table 1: Impact of workplace programmes

Benefits Impact

Decline in healthcare expenses, costs related 
from injury on duty. Reduced incidents

Enhance health and resilience of employees Healthier employees, decline in absenteeism 
and increase in productivity.

Employees remain in the organisations for 
longer periods of employment Retain institutional knowledge

Healthier employees are likely to have higher 
morale, reduced stress levels and enhanced 
liveliness and energy

More productive employees

Employee assistance programmes can assist 
employees in maintaining ‘desired levels of 
work engagement and productivity as they age’

Engaged employees

Employee assistance programmes may increase 
an institution’s ability to attract employees Workplace becoming an employer of choice

Source: (Adapted from Vermeulen 2016:236–237)
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Similarly, employees are also trained to use the system to make self-referrals 
when necessary. The programmes have become intertwined with wellness 
programmes to be proactive and pre-emptive in the workplace, with the aim 
of preventing health-related problems from manifesting. The benefits of these 
programmes are generally evaluated by measuring the positive outcomes on 
employees such as return-to-work rates. Bophela and Govender (2015:507) state 
that the goal is to “achieve engaged employees, high performance, organisational 
productivity and job satisfaction”.

ROLE OF THE SUPERVISOR IN EMPLOYEE ASSISTANCE 
PROGRAMME REFERRALS

The following section describes the employee assistance programme referrals and 
the role of the supervisor in this regard.

Types of referrals

An employee can access the services of the programme either via self-referral, 
informal referral or a formal referral. For the purpose of this article, the primary fo-
cus is on the formal referral. A formal referral is one wherein the supervisor refers 
an employee to the EH&WP, as a result of factors affecting the employee’s rate 
of performance. The informal referral may be made under circumstances when 
the supervisor becomes aware of the employee experiencing some form of per-
sonal problems, which have not yet affected the employee’s performance (Tiner 
2006:26). A self-referral is generally made by the employee who has identified 
the need for assistance due to some form of problem being experienced.

According to Van Wyk (2015:30), the formal referral of an employee(s) to the 
EH&WP allows the supervisor to fulfil their responsibilities, and in addition affords 
the employee(s) the opportunity to get the assistance needed. It has been stated 
by the author that this aspect of the EH&WP is one of the most effective tools 
supervisors have available to assist employees who may be experiencing personal 
issues, performance or disciplinary issues, and other issues in the workplace (Van 
Wyk 2015:30). The referral may be made by the supervisor as a result of an em-
ployee presenting deterioration of work productivity over a period of time. Some 
of the noted characteristics an employee could present is associative stress-related 
symptoms, signs of depression, suspicion of having substance abuse problems 
and/or a decline in work behaviour, among others.

According to Van Wyk (2015:30), in a study undertaken in the Consumer 
Goods Sector, the formal referral average was 2.4% of all cases presented (313 for-
mal referrals). The formal referral rate was primarily due to supervisors proactively 
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identifying employees who were presenting a decline in work performance, and 
this resulted in reduced risks. This evidence illustrates that the employees ob-
tained assistance timeously, and were therefore able to address their problems 
(Van Wyk 2015:30). According to Van Wyk (2015:30), data evidenced from the 
highly pressurised industry revealed that the supervisor had been utilising the 
services of the workplace employee assistance programme and that there was a 
constant uptake over the review period. Managers can receive guidance on how 
to assist their troubled employees and those employees who are not performing 
in the workplace as expected, as this is in line with the employee assistance pro-
gramme’s role to support the manager in their duty to care (Winwood and Beer 
2008:190). The support rendered to managers in the workplace must also take 
into consideration the role of the manager in the workplace and the impact of the 
non-performance on service delivery. It was further emphasised by the authors 
that the formal and management referrals must be well structured, detailed and 
articulated to all stakeholders. The reasonable expectation of the supervisor is that 
there would be some change in the employees’ performance after an intervention 
by the employee assistance programme.

The PSC revealed that the level of leadership and management commitment of 
the employee assistance programme is one of the main reasons that impact the ef-
fectiveness of these programmes (PSC 2006:xii). The PSC further revealed that the 
commitment and support of leadership and management varied significantly (PSC 
2006:xii). The recommendations from the PSC research listed below are aimed at 
strengthening employee assistance programmes within the public service through:

 Q Management support and participation in the programme;
 Q Establishing means to strengthen management commitment;
 Q Provision of adequate financial and human resources;
 Q Strengthen communication of programme services;
 Q Clearly defined procedures on confidentiality;
 Q Strengthen employee assistance programmes through performance agree-

ments; and
 Q Establish a baseline and services and provide regular communication of ser-

vices offered (PSC 2006:xii).

It is therefore envisaged that if the leadership and management note the abovemen-
tioned recommendations, the workplace programmes can be strengthened and 
could lead to greater efficiency, effectiveness and utilisation of the programme.

The formal referral trends constantly increased which suggested that supervi-
sors were in a position to identify personal and/or work-related concerns. If the 
supervisors strengthened the essential connection with their employees, more 
troubled employees would be formally referred to the programme. The increase in 
referrals by managers and team leaders demonstrated management’s commitment 
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in identifying employee performance, and also their ability in identifying employ-
ees who may require assistance. This proactive approach aided in reducing the 
negative impact on work performance (Van Wyk 2015:30).

Employee assistance programme core technology

The core technology of an employee assistance programme outlines the funda-
mental elements that must be included in the programme. The core technology 
that is pertinent for this study is as follows: the provision of consultation, training 
and assistance to supervisors, rendering confidential, timeous identification and 
assessment services to employees and family members, utilisation of the process 
of constructive confrontation, motivation and provision of short-term interven-
tions, the referral of the employee for an assessment, treatment and assistance, 
and programme monitoring and evaluation (Winwood and Beer 2008:185).

The abovementioned core technology of the traditional employee assistance 
programmes (Cagney 1999:60) is still applicable in the modern EH&WPs. The 
South African Chapter of the EAPA re-affirms the importance of the ‘core technol-
ogy’ (as cited in Cagney 1999:60). The fundamental aspects that are expanded 
on in the programmes offered today are the types of services being offered to 
address the multitude of workplace problems being experienced. Despite the in-
crease in workplace programmes, Cagney (1999:60), raised the concern that the 
lack of supervisory training fundamentally affects the quality of the programme 
being rendered.

Bophela and Govender (2015:513) explain that these workplace programmes 
improve the quality of work life, and that it serves as an investment for a work-
place that is committed towards service delivery and meeting the needs of em-
ployees. EH&WPs benefit the employer, as the employer does not have to wait 
for the employee to acknowledge that a problem exists, and the supervisor can 
proactively refer the employee for assistance. Cagney (1999:62) emphasises that 
effective management always involves understanding and responding to employ-
ees as individuals, as some of these behavioural problems can become a manage-
ment issue. Emotional problems at work cause a dilemma for most supervisors. 
There is a tendency among supervisors to want to leave charged emotional issues 
alone, but on the other hand, there is also the natural desire to offer assistance.

Employee problems need to be recognised before they can be addressed, 
however, recognition can be difficult. It is noted that workplace colleagues and 
management are generally the first to notice changes in an employee on inception 
of problem situations as they are not involved in the personal life of the employee. 
These early signs often go unnoticed by family members. Cagney (1999:62) 
contends that problems at work appear in subtle ways such as decreased pro-
ductivity, ambition, quality or interpersonal effectiveness. Cagney (1999:62) adds, 
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that the EH&WP intervention consists of documenting examples of performance 
problems to overcome denial, precipitate concern or a crisis, and offer assistance. 
The EH&WP intervention has evolved to encompass normal supervisory inter-
vention and to combine it with professional assistance through the following six 
steps, according to Cagney (1999:63):

 Q Supervisor observation of a performance problem.
 Q Documentation of observed performance deficit.
 Q Review of the performance with the employee.
 Q Identification of specific problem areas and delineation of improvements 

sought.
 Q Referring to the EH&WP for assistance in resolving personal problems that may 

be contributing to poor performance.
 Q Establish follow-up steps and the consequences if performance does not 

improve.

In cases of referral to the EH&WP, it is deemed crucial for a supervisor to fol-
low the above-mentioned steps when approaching an employee who has been 
presenting with job performance problems.

Constructive confrontation towards enhancing 
employee performance

Beyer and Trice (cited in Trice and Schonbrunn 2009:25) stated that constructive 
confrontation originated in the early 1950s when supervisors were encouraged to 
directly confront employees who presented with poor performance, as a result of 
drinking problems. Cagney (1999:62-63), states that constructive confrontation is 
one of the specialised services offered by employee assistance programmes to su-
pervisors in the form of training and consultation to determine the appropriateness 
of an employee assistance programme referral and to guide the supervisor through 
the intervention and referral. It is through the supervisor that the programme can be 
offered as a tool that allows supervisors to combine their concern for the employee 
with an offer of assistance and prior to progressive disciplinary action. It can there-
fore be advocated that the provision of the EH&WP in the workplace presents a su-
pervisor with an alternative for dealing with employees’ performance and produc-
tivity problems, instead of the pursuit of disciplinary action. The employee does not 
have to possess insights into the problem, admit to the problem, or have motivation 
to seek help (Cagney 1999:62). The supervisor, through the training programme is 
provided with a means to intervene with techniques at the inception of dysfunction 
and advice on referring the employee to a professional for assessment and assis-
tance (Cagney 1999:62). Notably, through the development of programmes offered 
under the traditional employee assistance programme, there has been a limited 



Administratio Publica | Vol 30 No 1 March 2022 133

focus on the development of supervisor skills to conduct constructive confrontation. 
As a result, a heightened focus on workplace health screening and test for lifestyle 
illnesses and prevention programmes prevails.

The availability of the EH&WP relieves supervisors and union representa-
tives of the need to counsel employees and to provide assistance that is most 
often outside their scope of expertise. Supervisors are therefore encouraged to 
reinforce that the referral to the EH&WP is beneficial in obtaining assistance in 
order to improve performance. Supervisors are coached to state the facts of the 
performance problem, and it is thereafter the role of the EH&WP to focus on the 
causes with the employee. The supervisory EH&WP intervention also provides 
the employer with a way to fulfil its social role and helps to assure due process 
for the employee. The use of the EH&WP provides an alternate workplace in-
tervention to retain valuable trained employees and encourages the return to an 
effective performance level of employees instead of following disciplinary proce-
dures. According to Cagney (1999:63) “employee assistance programmes can be 
designed to deliver services with an aim towards productivity restoration, as well 
as productivity enhancement”.

Since the inception of the workplace programmes for substance abuse to date, 
the supervisor is the key to ensuring the success of the programme as they play a 
vital role in identification, confrontation and intervention (Tiner 2006:26).

Cagney (2006:18) states that the supervisor or manager should be referring 
employees to the employee assistance programme, as a result of observed and 
documented patterns of deteriorating work performance. Some of the examples 
cited include, evidence by attendance, relationships on the job, reliability and 
quality of work.

Counselling

Stoer-Scaggs (1999:42) reaffirms that supervisors play a strategic role in encourag-
ing employees to pursue assistance from the employees’ assistance programme. 
According to Hughes (2008:275), a supervisor is a key role player in an organisa-
tion as they are an integral component in the operations of the workplace, culture 
and management of employees. It is submitted that supervisors play a pivotal 
role concerning counselling in the workplace. However, according to Hughes 
(2008:275), supervisors appear to be the least users of the counselling services, 
and supervisors have been identified as the cause of employee stress.

Supervisory training

Dickman (2009:48) emphasises the need for the active support and buy-in from 
senior levels of management in the workplace in order to promote the successful 
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implementation and utilisation of the programme. It follows then, that the pres-
ence of top management support would ensure the following would happen:

 Q Open and regular communication by employees on employee assistance pro-
grammes to all levels of management;

 Q Adequate financial resources allocated to employee assistance for programmes 
and services, inclusive of supervisor training; and

 Q Managers to serve as ambassadors for the programme and visibly demonstrate 
commitment and programme utilisation.

According to Stoer-Scaggs (1999:42), it stands to reason then, that training on ac-
cessing the employee assistance programme serves as an excellent method to mar-
ket the services and benefits of the programme. Supervisors need to have the appro-
priate skills to evaluate a difficult situation and intervene in the most supportive and 
constructive manner possible in order to make a successful employee referral. The 
importance of supervisor training has been acknowledged, thus resulting in most 
EH&WPs implementing such initiatives. Heyman (cited in Stoer-Scaggs 1999:42) 
states that “the goal of employee assistance supervisory training programmes has 
been to enhance supervisory skills to identify employees experiencing personal 
difficulties through declining job performance, and to facilitate intervention, and 
referral through the supportive confrontation strategy”. In addition, Winwood and 
Beer (2008:190) reiterate the importance of supervisory training, and advocate for 
the inclusion of a module or training on EH&WPs to be included in the induction 
training of all newly appointed supervisors. The session should be conducted by 
someone well-versed on the EH&WP, and the content should include the encour-
agement of a management referral programme. According to Cagney (2006:18), the 
relevance of supervisor training is stressed: “management consultation and training 
related to supervisor referrals are very important aspects of what employee assis-
tance programmes have to offer in the workplace”.

Tiner (2006:25) states that it had been challenging to provide regular training 
as supervisors had not been able to accommodate the attendance at the train-
ing session due to their busy work schedules. Another reason cited, has been 
that employees were not willing to attend long training sessions (Tiner 2006:25). 
Taute and Manzini (2009:3) stated that despite the fact that supervisors had been 
exposed to training on early detection of problems being encountered by em-
ployees and the employee assistance programme referral processes, the referral 
rates were low. Despite the low uptake, training can be offered on an ongoing 
basis as regular marketing of the programme and capacity building of supervisors 
would help strengthen supervisors as a referral base (Taute and Manzini 2009:3). 
Supervisors who have insights into the functioning of the EH&WP and who be-
lieve in the benefits of the programme, would access the services of the EH&WP 
and refer appropriately (Taute and Manzini 2009:3). In order to address this, it 
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would be beneficial to explore innovative ways to increase attendance at training 
sessions and ensure implementation of the policies and programmes.

The evaluation of the training intervention in the study presented by Stoer-
Scaggs, (1999:44) revealed the following: “increased employee assistance 
programme referrals including self-referrals and supervisor referrals, increased 
requested for information from units that have received the training; increased 
requested for training of the programme’s ability to work with the problems; and 
informal verbal feedback across the campus about the value of or improvement 
needed in the provision of training”. Another intervention cited by Tiner (2006:25-
26) affirms that the introduction of certificate programmes for training resulted in 
increased attendance at the training sessions, frequent reference to the training 
material, increase in supervisor consultations with the employee assistance pro-
gramme services for advice and increased utilisation rates.

Lefakane (2017:78) advocates the need for ongoing education and training and 
suggests that the millennial workforce is in constant need to enhance knowledge 
and skills. It is therefore recommended that the workplace must provide a learn-
ing culture that can adapt to the needs of a developmental workplace. Additional 
to the benefit to employees, the author suggests that providing a learning culture 
is essential for organisations to remain relevant in today’s constantly changing 
business landscape. Lefakane (2017:78), suggests “The leadership of an organ-
isation plays a paramount role in the successful implementation of an employee 
assistance programme, which is why employee assistance practitioners need to 
conduct training and refresher courses on how to identify ‘troubled employees’…
When leadership has undergone such training, then they would be able to see 
their value in ensuring that their human capital is well”.

Dickman and Emener (2009:63), state that the benefits of the programme to 
management is increased cooperation, enhanced morale, more troubled work-
ers are helped, enhanced productivity and increased alternatives and options to 
problem resolution. Referral to the EAPA results in management gaining rather 
than losing. The benefits to the EH&WP are the importance of collaboration of 
management and unions which serves to strengthen the relationships with em-
ployee assistance programmes. The following points are the most noted benefits 
as the increased probability of successfully addressing the problem being experi-
enced: increased referrals, joint training session (enhanced support and collabora-
tion) and early interventions (early referrals).

Dickman (2009:51) stated that training should be offered to the supervisors, 
and that this training should be offered frequently during the inception of the pro-
gramme in the workplace and thereafter annually. It is suggested that the content 
of the training should cover alcohol awareness, family and other problems, drug 
abuse, and when to get involved. The author proposes that the training should 
also include practical elements, which include focus areas such as the referral 
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process, after-hours service, emergency 24-hour services, confidentiality of the 
programme, costs to the employer and what feedback to expect as a supervisor. 
The author emphasises that the training groups should be comprised of supervi-
sors, representatives from organised labour and top management. This would en-
sure all stakeholders in the workplace are capacitated with the same information 
in order to make strategically informed decisions.

Supervisors should be cautioned to refrain from diagnosing the nature of the 
employee’s problem but rather to note signs of concern, which could include 
absenteeism, erratic behaviour, tardiness, irritability and a decline in productivity 
and performance. Supervisors must be advised not to encroach on the privacy of 
the employee. However, the supervisor needs to know that poor and erratic pro-
ductivity can often be a sign of an underlying problem. Supervisors must there-
fore be capacitated to more keenly observe work performance only and base 
referrals to the EH&WP on actual observations. According to Dickman (2009:54), 
it is “evident that supervisor referrals have contributed largely to rehabilitation of 
employees than other modes of assistance”. Dickman (2009:54) advocates that 
supervisors can be used as an effective mechanism to market the EH&WP, and 
thereby create awareness of the services, benefits and accessing of the services.

Stoer-Scaggs (1999:43), recommends that supervisors follow the guidelines 
listed below when referring employees:

 Q Monitor job performance and attendance;
 Q Document issues related to work performance;
 Q Informally discuss with the employee a need for improvement;
 Q Provide a time frame in which improvements must be demonstrated; 
 Q Refer the employee; and
 Q Discuss the care with department manager.

The application of the fundamental concepts listed in the preceding discussion 
in the content of supervisor training would serve to strengthen the capacity of 
the supervisor in the management of employee performance. In addition, this 
would also demonstrate the commitment of the employer towards building a 
conductive working environment to meet the needs and challenges experienced 
by employees.

CONCLUSION

South Africa as a developing country needs public service employees who are 
committed to serving the citizens, and for supervisors to be accountable in ensur-
ing employees deliver on the predetermined standards, rate of productivity and 
performance outcomes.
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The article focused on an evaluation of existing scholarly literature in the field 
of employee health and wellness. It discussed the importance of performance 
management as a key responsibility for supervisors to address areas that affect 
employee productivity which would lead towards enhancing service delivery. 
Also provided was a synopsis of the linkage between an EH&WP and the role 
of the supervisor. There is constant pressure in the public service to be adaptive 
and responsive to the needs and challenges of both the internal and external en-
vironments. Supervisors need to be proactive in the management of performance 
and promote the services of the workplace programmes. It is important to retain 
employees in the workplace as they ought to be viewed as valued assets, and 
EH&WPs should be considered as a core workplace element that can serve to 
address the problems being experienced by employees.

However, there is criticism that the EH&WPs are generally reactionary. In 
order for this notion to be dispelled, it could be suggested that the programme 
should encourage supervisors to take a proactive stance in the management of 
poor performance. The level of employees’ performance before and after the em-
ployee assistance programme intervention must be assessed in order to ascertain 
the effectiveness of the intervention on the performance level of the employees.

The aim would therefore be to promote efficient service delivery and a re-
newed focus on the management of human resources in the public service. This 
renewed focus highlights the role of the supervisor regarding accountability and 
the management of the well-being of employees towards attaining the National 
Developmental Goals, 2030 of a healthier and more productive workplace. It is 
therefore imperative for supervisors in the public service to explore avenues to 
retain employees who are economically active and productive.

NOTE

* This article is based on Sanoosha Badul’s doctoral thesis conducted at the University of KwaZulu-
Natal, titled: Badul, S. 2018. ‘Employee Wellness: A strategy for enhancing performance in the 
KwaZulu-Natal Administration’ under the supervision of Professor Mogie Subban.
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