
Administratio
Publica

VOLUME 30 ISSUE 2



ADMINISTRATIO PUBLICA

Chief Editor: Prof Danielle Nel-Sanders (University of Johannesburg) 
Deputy Editor: Thokozani Nzimakwe (University of KwaZulu-Natal) 
Technical Editor: Liza van Jaarsveldt (University of South Africa)

Editorial Committee
Ms Adéle Burger (University of Stellenbosch)
Prof Enaleen Draai (Nelson Mandela Metropolitan University)
Prof Liezel Lues (University of the Free State)
Prof Natasja Holtzhausen (University of Pretoria)
Prof Gerda van Dijk (North West University)
Prof Michelle Esau (University of Western Cape)

Editorial Council
Prof C Auriacombe (University of Johannesburg, South Africa)
Prof M J (Jide) Balogun (Former Senior Advisor, UNDESA)
Prof B Basheka (University Kabale, Uganda)
Prof G Bouckaert (EGPA, Leuven)
Prof R Cameron (University of Cape Town, South Africa)
Prof V Clapper (University of South Africa, South Africa)
Prof M S de Vries (University of Nijmegen, Netherlands)
Prof V Jarbandhan (University of Johannesburg, South Africa)
Prof G K Karyeija (Uganda Management Institute, Uganda)
Prof J Kuye (Chief Editor: African Journal of Public Affairs (AJPA), South Africa)
Prof J Lutabingwa (Appalachian State University, North Carolina)
Prof C Lynch (Southern University, Louisiana)
Prof M Macaulay (Victoria University, New Zealand)
Prof A McLennan (University of the Witwatersrand, South Africa)
Prof R K Mishra (Osmania University, India)
Prof D Olowu (ISS,The Hague, Netherlands)
Prof L A Picard (University of Pittsburgh, Pennsylvania)
Prof P S Reddy (University of KwaZulu-Natal, South Africa)
Prof C Reichard (EAPAA, University Potsdam, Germany)
Prof D Thakhathi (University of Fort Hare, South Africa)
Prof A van Nieuwkerk (University of the Witwatersrand, South Africa)
Prof M van der Steen (University of Tilburg, Netherlands)

ISSN 1015-4833

About the Journal
Administratio Publica is a double blind, peer-reviewed journal accredited with the South African Department of Higher Education 
and Training (DoHET) and produced four times a year and aims to promote academic scholarship in public administration and 
management and related fields. Analytical articles in the form of original theoretical and empirical articles, debates, research 
viewpoints, review articles and book reviews in English will be considered for publication. Administratio Publica is published under the 
auspices of the Association of Southern African Schools and Departments of Public Administration and Management (ASSADPAM).

Page fees
Authors who are ASSADPAM members are required to pay a fee of R400.00 per page, as well as R200.00 per graphic for any 
manuscript printed in the journal (excluding the costs of language editing where needed). Authors who are not ASSADPAM 
members are required to pay a fee of R500.00 per page, as well as R200.00 per graphic for any manuscript printed in the 
journal (excluding the costs of language editing where needed). Payment is due on receiving confirmation from the Editor that 
a contribution is to be published in a specific issue of the Journal.

Where to send articles
All correspondence concerning articles should be directed to:
Prof Danielle Nel-Sanders
School of Public Management, Governance and Public Policy
College of Business and Economics
P O Box 524
Auckland Park 2006
Tel: +27 82 463 1776
Email: daniellen@uj.ac.za

ASSADPAM membership enquiries
Prof M Subban 
School of Management, IT & Governance
College of Law & Management Studies
Westville Campus, University of KwaZulu-Natal
Postal address: Private Bag X54001, Durban 4000
E-mail: subbanm@ukzn.ac.za
Tel: +27 31 260 7763



Administratio Publica | Vol 30 No 2 June 2022 i ISSN 1015-4833

Contents

Editorial  iii
D Nel-Sanders

Tribute: Septimus Xavier Hanekom viii
Kobus Wessels

Tribute: Professor Barry Rhulani Hanyane xi
Melvin Diedericks

Reflections on Historiographical Philosophical  
Contributions to the Political-Administrative  
Dichotomy Debate  1
A du Plessis

Considerations Towards Building a Conceptual  
Model for Effective Financial Corporate Governance  
for Municipalities in South Africa  21
T Majam

Setting A Policy Design Evaluation Framework 46
Indigent Policy
C Alers

POSTGRADUATE FORUM

South African Public Primary Healthcare Services  
and Challenges  63
Considerations During the Covid-19 Pandemic
G L Abrahams, X C Thani and S B Kahn

A Strategic Framework for Public Performance 
Management and Development System Implementation 86
The Case of the National Department of Human Settlements
N M Sambo and G van der Waldt



The Role of the Imihigo as a Performance  
Management Instrument in Rwanda  108
I Murasi and C J Auriacombe

The Effect of Misogyny on Women’s Leadership  
in South Africa  130
A Study of Dr Kenneth Kaunda District Municipality
B R Hanyane and J Ahiante

An evaluation of the Thuthuka Bursary Fund  
Programme at Stellenbosch University  148
I L Frans and B Rabie

The Changing Context of Work, Careers and Career 
Management with Specific Reference to the Challenges of 
Academics at Higher Education Institutions  168
A Ramsaroop and M Subban



Administratio Publica | Vol 30 No 2 June 2022 iii

This edition of the journal pays tribute to two remarkable scholars and much loved 
academics of ASSADPAM who recently sadly passed, Prof S X Hanekom and Prof 
Barry Hanyane. ASSADPAM salutes two exceptional Public Administration and 
Management colleagues.

In ‘Reflections on Historiographical Philosophical Contributions to the 
Political-Administrative Dichotomy Debate’, A du Plessis states that the concep-
tual apparatus that constitutes the political-administrative interface is a conten-
tious century-old debate. The author argues that: “Unlike Max Weber, Woodrow 
Wilson and Frank Goodnow who followed a historiographical philosophical ap-
proach in the design of the conceptual apparatus of the political-administrative 
dichotomy, contemporary scholarly contributions have been largely devoid of 
historiographical philosophical analysis”. In line with this, the article argues that 
the philosophers of the past continue to intellectualise political-administrative 
discourse. The article adopts a qualitative approach through a conceptual analy-
sis to highlight the nature and origin of the political-administrative interface. By 
following this approach, it outlines the origins of the political-administrative di-
chotomy and compares traditional and contemporary scholarly contributions to 
the political-administrative interface. Furthermore, it underscores the power of the 
political-administrative dichotomy in developing countries and provided critical 
reflections to contextualise the debate. In conclusion, Du Plessis recommends 
that contemporary public administration scholars “transcend the static conceptual 
apparatus of the political-administrative interface by following a historiographical 
philosophical analysis that supersedes Hegelian philosophical thought of absolute 
knowledge”.

In the article, ‘Considerations Towards Building a Conceptual Model for 
Effective Financial Corporate Governance for Municipalities in South Africa’, T 
Majam focuses on the conceptual, theoretical and methodological considerations 
when developing a conceptual model to promote the sustainability of financial 
corporate governance implementation in municipalities in South Africa. In par-
ticular, the article outlines the core aspects of constructing a conceptual model 
in this regard. Prior to developing the model, the author analysed and mapped a 
range of multidisciplinary literature pertaining to good financial corporate gover-
nance. Unobtrusive research methods and a qualitative approach were used in 
this study, while thematic content analysis was used for qualitative data analysis. 

Editorial
D Nel-Sanders

Chief Editor
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The research reveals that political and administrative structures and office-bearers 
are responsible for the successful implementation of a conceptual model for 
financial corporate governance in municipalities. According to the author, “A 
positive, interdependent, consultative and collaborative relationship is required, 
where each role-player brings their knowledge, skills and expertise to the fore-
front to work together proactively to achieve effective implementation of finan-
cial corporate governance”. Furthermore, the study found that good governance 
principles form the basis for fiscal transparency and sustainability. Ultimately, this 
helps ensure that municipalities have an accurate representation of their finances 
when making decisions.

C Alers, in the article, ‘Setting a Policy Design Evaluation Framework: 
Indigent Policy’, proposes a policy design evaluation framework related to the 
topic under study. According to the author, “An Indigent Policy Design Framework 
should include the following critical phases: agenda setting; policy formulation 
and adoption; policy implementation; and policy evaluation, feedback and re-
view”. The article aims to establish whether all public policy elements are being 
delivered adequately and consistently, and how much change has occurred since 
implementation of the Indigent Policy. The research revealed that, without suf-
ficient capacity, implementers of the Indigent Policy will not be able to render 
quality service delivery. The author states that, “Municipalities need to develop 
and adopt indigent policies to ensure that the indigent population can have access 
to the package of services included in the government’s free basic services pro-
gramme”. Based on the research findings, the author advises that municipalities’ 
Indigent Policy should be integrated with the political and economic environment 
and other relevant policies of the municipality. Furthermore, strong stakeholder 
and role-player involvement and regular monitoring and evaluation of results are 
critical elements for effective Indigent Policy design.

As the first point of access to healthcare services for most of the population, 
public primary healthcare services are required to deliver quality care. In ‘South 
African Public Primary Healthcare Services and Challenges: Considerations 
During the Covid-19 Pandemic’, G L Abrahams, X C Thani and S B Kahn, argue 
that public healthcare services are faced with regular patient complaints regard-
ing inefficient health service delivery and inequality to access. Moreover, public 
healthcare services came under the spotlight with the Covid-19 pandemic as it be-
came clear that healthcare services were not prepared to deal with this pandemic. 
The article contextualises primary healthcare in South Africa and the services at 
primary healthcare centres to highlight the challenges within the country’s prima-
ry healthcare sector. This article proceeds to discuss primary healthcare-related 
challenges, such as a shortage of staff, inadequate access to public health facilities 
as well as inadequate funding for service provision. Lastly, the article highlights 
the public healthcare leadership response to public healthcare challenges during 
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the Covid-19 pandemic. “Although there have been significant strides towards 
providing and improving public healthcare, the pandemic demonstrated how 
socially disadvantaged communities have been impacted by inequalities” state 
the authors.

To manage performance in the National Department of Human Settlements 
(NDHS), the effective implementation of its performance management policies 
and the Public Performance Management and Development System (PPMDS) 
is essential. The NDHS has been faced with dwindling organisational per-
formance despite the design and implementation of its PPMDS in terms of its 
Employee Performance Management and Development (EPMD) policy. Following 
a qualitative, case-study design, the article ‘A Strategic Framework for Public 
Performance Management and Development System Implementation: The 
Case of the National Department of Human Settlements’ by N M Sambo and 
G van der Waldt, reports on findings of an empirical survey conducted at the 
NDHS to explore key challenges associated with implementing its PPMDS. The 
authors state that despite the availability of the DPSA directives on performance 
management policies, the department continues to grapple with implementation 
gaps. The findings revealed negative perceptions and low staff morale on how 
the PPMDS is currently implemented. The article proposed a strategic framework 
to assist the department to respond to persistent implementation challenges. The 
successful implementation of the strategic framework is ultimately dependent on 
the skills and commitment of senior and middle managers to address existing gaps 
and challenges and attention that must be given to the general negative percep-
tions of employees regarding its objective implementation. According to the au-
thors the PPMDS should be viewed in a positive way as a mechanism to enhance 
the achievement of both individual and organisational performance. Critical to 
this is the reinforcement of a performance excellence culture through an effective 
reward system.

I Murasi and C J Auriacombe in their article ’The Role of the Imihigo as a 
Performance Management Instrument in Rwanda’ explained the role of the 
Imihigo as a performance management mechanism in Rwanda. The Imihigo pro-
gramme that was launched in 2006 ensures that public officials are held account-
able for their actions (and inactions) by means of signed performance contracts. 
According to the authors, since its inception, the Imihigo promoted accountability 
and quickened the pace of participatory development activities and programmes. 
The article provides a clarification of the Imihigo in terms of an assessment of the 
national alignment of the Imihigo with government programmes and policies; the 
key principles and core objectives of the Imihigo; the processes associated with 
the preparation, coordination and approval thereof at the national, district and 
subdistrict level; as well as the Imihigo coordination framework. The article also 
highlighted the impact of the Imihigo as one of Rwanda’s home-grown initiatives. 
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According to the authors, it can be regarded as an excellent tool to inculcate re-
sults-orientation in government. The Imihigo achievements show that the Imihigo 
has been institutionalised and has become a culture in Rwandan governance. The 
authors note that it is evident that the performance orientation of all districts is en-
couraging. From this article, it should be evident that the practices and processes 
associated with the Imihigo are on par with international best practice as far as 
performance is concerned.

In their article ‘The Effect of Misogyny on Women’s Leadership in South 
Africa: A Study of Dr Kenneth Kaunda District Municipality’, B Hanyane 
(deceased) and J Ahiante provide perspectives on gender inequalities and an 
understanding of the barriers impeding the leadership advancement of qualified 
women into senior positions in the local government sphere. The article is based 
on a single qualitative case study design, and data was gathered through semi-
structured interviews with female managers. The effects of misogyny on women’s 
leadership advancement in local government were categorised into four main 
themes: distrust in women’s leadership, lack of self-confidence, psychological 
distress and depression among female managers, and reduction in women’s as-
piration for directorship and top leadership positions. While gender equality laws 
have aided women’s career advancement in the local government sphere, the 
study found that the patriarchal mentality of public managers, particularly male 
managers, has refused to diminish and appears to be a major barrier to the leader-
ship advancement of women for the achievement of gender leadership equality 
in the public sector and at the local government sphere. The article recommends 
the establishment of continuous gender-bias training and management education 
for public managers (both men and women) to eliminate internalised patriarchal 
prejudices preventing women from advancing into senior positions.

The article ‘An Evaluation of the Thuthuka Bursary Fund Programme 
at Stellenbosch University’ by I L Frans and B Rabie, applied elements of the 
Kirkpatrick model of training evaluation to evaluate the Thuthuka Bursary Fund 
programme at Stellenbosch University, to determine the programme’s success in 
supporting students, ensuring academic success and contributing towards trans-
formation of the accountancy profession. Qualitative and quantitative research 
methods were used to collect data from current students, alumni and programme 
staff through interviews and questionnaires. The aim of the article was to assess 
the success of the Thuthuka Bursary Fund programme at Stellenbosch University 
in supporting students during their academic studies, preparation for entry exami-
nations and ultimately entry into the chartered accounting profession. The article 
reviewed literature on the role of education and financial assistance and the 
evaluation of the success of training. Empirical data was used to measure the suc-
cess of the Stellenbosch University Thuthuka Bursary Fund programme against all 
four levels of the Kirkpatrick Model of training evaluation. The article found that 
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the Thuthuka Bursary Fund programme has a significant impact on the lives of the 
bursary recipients. The funding, academic and other support makes an invaluable 
contribution to allow students access to the university, assisting with the success-
ful completion of their studies and enabling access to a career in the accounting 
profession. Key recommendations from the findings include incorporating more 
workshops that see to the emotional and mental well-being of students, offer-
ing additional academic support, integrating more real-life application of skills 
into the curriculum and giving further support for the completion of professional 
examinations. The article concludes with recommendations to the Stellenbosch 
University Thuthuka Bursary Fund programme to enhance the success of students 
through this programme.

The article ‘The Changing Context of Work, Careers and Career Management 
with Specific Reference to the Challenges of Academics at Higher Education 
Institutions’ by A Ramsaroop and M Subban, contextualised the changing 
context of work, careers and career management with specific reference to the 
tertiary education scenario in South Africa and addressed the challenges of aca-
demics at higher education institutions. The article conceptualised career, career 
management and the Protean career in general and the nature and differences of 
traditional and boundary-less (Protean) careers in particular. The article presented 
a career choice and career management model as the framework to underpin the 
study. The authors advise that for organisations to be sustainable, it can only be 
through dedicated and high calibre staff who commit to work smartly and higher 
education institutions have to proactively ensure that they attract and retain aca-
demics of high calibre and excellent reputation in the field of teaching, learning 
and research output.

CHIEF EDITOR
Prof Danielle Nel-Sanders
Email: daniellen@uj.ac.za
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Prof S X Hanekom, the first Head of the Department of Public Administration at 
the University of South Africa (Unisa), passed away on 26 April 2022. Septimus 
Xavier Hanekom was born in 1934 in Christiana, in the former Transvaal. He 
studied at the University of Potchefstroom to become a teacher. He taught for a 
period of five years before he joined the Public Service. During Prof Hanekom’s 
employment in the Office of the Public Service Commission from 1962 to 1970, 
he obtained the degree Master of State Administration from the University of 
Pretoria in 1968. Thereafter, he joined the Department of Public Administration 
at the University of Stellenbosch as Senior Lecturer. He obtained a D Phil degree 
in Public Administration from the University of Pretoria in 1974. S X Hanekom 
became Professor of Public Administration at Unisa in 1978, with an inaugural 
address on ‘The future of Public Administration as an academic discipline in 
South Africa’.

Prof Hanekom was an influential scholar, as is evident from the impressive 
collection of seven scholarly books authored, co-authored or edited by him, as 
well as no less than 19 peer-reviewed articles, several conference papers and un-
published research reports. His contributions fall into at least six broad scholarly 
foci, namely the subject field Public Administration, the interrelationship between 
public administration and society, public policy, management and leadership, 
Human Resource Management and ethics and values.

The subject Public Administration: Prof Hanekom’s inaugural address on the 
future of the subject in South Africa in 1978 set the tone for his enduring inter-
est in Public Administration as an academic subject within the South African 
context. This address was published as a peer-reviewed article in the SAIPA 
Journal of Public Administration, in 1979. This publication was followed by 
two book chapters, providing a historic analysis of the subject field’s develop-
ment in South Africa. A joint study with E G Bain on the teaching of public 
policy was subsequently published in the international journal Teaching Public 
Administration in 1990. His edited work (with Rowland and Bain), entitled Key 
Aspects of Public Administration, regarding a South African understanding of 
the ontology of Public Administration is probably his most influential work. S X 
Hanekom was also the founding co-author (with Petrus Brynard) of a valuable 
textbook on research in Public Administration and related subjects. His aware-
ness of the enduring interaction between the subject field, the practice and 

Tribute 
Septimus Xavier Hanekom 

1934–2022
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society, is evident from his contributions on public administration and society, 
which are discussed next.

Public administration and society: A cornerstone of his contributions on the 
enduring interaction between P(p)ublic A(a)dministration and society is most 
probably the book co-authored with Chris Thornhill, Public Administration in 
Contemporary Society, a South African perspective. The themes introduced in this 
book were also deliberated in scholarly articles on why local government matters, 
challenges facing public administration in a turbulent environment, and a co-au-
thored contribution on the realities of citizen participation in public management. 

Public policy: The flagship of S X Hanekom’s contribution to the South African 
scholarship of public policy is probably the book, Public Policy: Framework and 
Instrument for Action. This book was complemented by his article on selected as-
pects of public policymaking, a co-authored article with J J N Cloete on objectiv-
ity and rationality in public policymaking as well as two comparative studies with 
Ira Sharskansky on policymaking and implementation in conditions of extreme 
uncertainty.

Management/Leadership: Hanekom’s doctoral thesis, Die taak en die onderrig 
van die leidinggewende lede van die Suid-Afrikaanse staatsdiens (The task and 
education of leading members of the South African public service), provided the 
foundation for his subsequent contributions in the field of leadership and manage-
ment in the public service. This thesis paved the way for several books co-au-
thored with Chris Thornhill on the functions of the public administrator or public 
sector manager. Hanekom also published a wide-ranging single-authored article 
entitled Leidinggewing (Leading) in the SAIPA Journal of Public Administration.

Human Resource Management: Hanekom’s work on training in the South 
African Public Service was founded on his 1968 Master’s dissertation on the 
training of work-study officials in the public service. His research in this area in-
cluded a study on the selection and training of training staff, the education of the 
leadership core of the public service, performance measurement and nepotism in 
human resource management. Related to the nepotism theme, his work on ethics 
and values in public administration is also noteworthy.

Ethics/Values: Hanekom’s research on ethics and values in public adminis-
tration touched on various interrelated themes. One of his earliest publications 
reports focused on value-factors in the public administration, while another con-
tribution highlighted a seemingly hidden ethical problem of conformity. Other 
ethics-related themes explored by Hanekom included that of the presence of 
ethics in the South African public service, bureaucratic morality, apportionment, 
indicators of moral foundations and social equity.

S X Hanekom’s scholarly contributions stretched over a period of three de-
cades. His influence in the South African Public Administration fraternity was 
foundational and wide-ranging. One of the trademarks of his scholarship was his 
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ability to collaborate with a range of scholars, such as Chris Thornhill, Ronnie 
Rowland, Eddie Bain, Petrus Brynard, Prof J J N Cloete, and Ira Sharskansky. He 
furthermore provided Master’s and Doctoral supervision to numerous students, 
of whom several of them became scholars themselves. He served on the editorial 
committees of two scholarly journals and as chairperson of the Association for 
lecturers in Public Administration.

While S X Hanekom has passed on, his legacy has a life of its own. We salute 
an exceptional Public Administration scholar.

Kobus Wessels
June 2022
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Associate Professor, School of Government Studies
North-West University, Potchefstroom Campus, South Africa
BA (Political Science & Public Administration) (Unisa),
BA (Hons) (Public Administration) (Unisa),
MA (Public Administration) (Unisa),
DLitt et Phil (Public Administration) (Unisa)

Prof Barry Rhulani Hanyane was an Associate Professor in the School of 
Government Studies, Faculty of Humanities, at the North-West University 
(NWU). He obtained all his formal qualifications at the University of South Africa 
(Unisa). Prof Hanyane published several scientific articles in the field of Public 
Management and Administration. The fraternity has indeed lost a revered scholar, 
who contributed immensely on various academic platforms – both locally and 
internationally. Prof Hanyane was a thinker, philosopher, trendsetter, reviewer, 
project leader, trainer, a political commentator of note and an internationally 
recognised scholar of Public Administration, among others. He taught Research 
Methodology for many years at both the NWU and Unisa. Prof Hanyane was 
a fellow of the South African Netherlands Projects for Alternative Development 
(SANPAD) and received the grant from 2004-2005 to complete his PhD. He was 
also a visiting scholar at the German Police University, Munster, during 2013 
as part of the VisionKeepers programme to conduct research on ‘New Public 
Management in the South African Police Service’.

Prof Hanyane’s passing came at a critical time while we are still mourning 
the loss of other esteemed scholars in the fraternity over the last few months. 
The Association of Southern African Schools and Departments of Public 
Administration and Management (ASSADPAM) is proud to have been associated 
with a man of the calibre of Prof Hanyane, who always shared his critical thinking 
and insightful research with the fraternity. It is indeed an honour for the Journal to 
share his scholarly work in this timely publication. He has left a void, but his con-
tribution is sincerely appreciated. Our thoughts and prayers during this difficult 
time go to his family, friends, colleagues, and students whose lives he has indeed 
touched. Go well and rest in peace, Prof Barry! You have made a remarkable 
input, which is deemed priceless. Your legacy lives on!

Melvin Diedericks
June 2022

Tribute 
Professor Barry Rhulani Hanyane 

10 December 1972 – 11 May 2022
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Reflections on 
Historiographical 

Philosophical Contributions to 
the Political-Administrative 

Dichotomy Debate
A du Plessis

Department of Public Administration and Management
University of the Free State

ABSTRACT

The conceptual apparatus that constitutes the political-administrative 
interface is a contentious century-old debate. Unlike Max Weber, 
Woodrow Wilson and Frank Goodnow who followed a historiographi-
cal philosophical approach in the design of the conceptual apparatus of 
the political-administrative dichotomy, contemporary scholarly contribu-
tions have been largely devoid of historiographical philosophical analy-
sis. Therefore, contemporaries have been preoccupied with designing 
manuals and procedures for political and administrative office-bearers, as 
if the discipline were entirely designed to satisfy the practical needs of 
political leaders and bureaucratic officials. Consequently, it appears that 
most contemporary scholars see no or little value in history and philoso-
phy, which originally formed the premise of the political-administrative 
dichotomy. This article argues that the intellectual political-administrative 
discourse continues to be influenced by the philosophers of the past. The 
article adopted a qualitative approach in terms of a conceptual analysis 
to uncover the nature and origin of the political-administrative interface. 
It aims to explore the continued influence of philosophical contributions 
to the aforementioned concept. The article recommends that contempo-
rary public administration scholars should transcend the static conceptual 
apparatus of the political-administrative interface by following a historio-
graphical philosophical analysis that supersedes Hegelian philosophical 
thought of absolute knowledge.
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INTRODUCTION

The political-administrative interface not only remains central to the development 
of Public Administration as a discipline (Overeem 2005:311), but is also often said 
to be the final form of human government (Fukuyama 1989:3). Consequently, 
Svara and Overeem (2006) (cited in Tahmasebi and Musavi 2011) conclude that 
the political-administrative dichotomy “expands and contracts, rises and falls, but 
never [goes] away”. One may suggest that this perennial debate has immortalised 
the ideological premise of the political-administrative dichotomy. The reason for 
this, according to Fukuyama (1989:3), is a lack of alternatives to Western ideas, 
especially in the context of the political-administrative interface. Svara (2001:177) 
corroborates this by stating that “the persistence of the dichotomy is the absence 
of an alternative model”. In other words, in the absence of alternative ideological 
knowledge on the political-administrative dichotomy, this dichotomy has emerged 
as a century-old debate, with contemporary scholars merely producing empiri-
cal insights. Empiricism is exaggerated, with contemporary scholars’ fixation with 
establishing practical procedures centred on clear roles and responsibilities for 
both administrators and political office-bearers. Consequently, the empirical re-
search paradigm appears to have led to a neglect of historical philosophical ideas 
in relation to the political-administrative interface. This is corroborated by Hinƫea 
(2018:160), who argues that a need for pragmatic procedures has led to a neglect of 
understanding ideas, which inspired the formation of the political-administrative in-
terface and Public Administration as discipline in general. In a similar vein, Cameron 
(2008:44) argues that contemporary public administration scholars have merely 
replaced ideological concerns with a narrow focus on capacitating public officials 
with pragmatic skills and techniques. It is for this reason that this article re-engages 
historical philosophical ideas that influenced the political-administrative dichotomy.

The article has the following objectives:
 Q to provide an overview of the origins of the political-administrative dichotomy
 Q to compare and contrast traditional and contemporary scholarly contributions 

to the political-administrative interface
 Q to analyse the extent to which various economic theories have influenced the 

eclectic nature of the political-administrative interface
 Q to analyse the philosophical influence of Hegel and Kant on the political-

administrative interface
 Q to assess the explanatory power of the political-administrative dichotomy in 

developing countries.

This article used a qualitative research approach that involved reviewing peer-
reviewed research articles and information from the World Wide Web on the 
political-administrative interface concerning historical philosophical ideas. In 
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addition, the article used an interpretive research strategy by analysing existing 
literature, both past and contemporary. For this reason, a conceptual analysis was 
conducted of the political-administrative dichotomy debate. The study followed 
Ongaro’s (2019) so-called “mapping backwards” approach by surveying literature 
in the field of Public Administration in relation to political and philosophical con-
tributions to uncover and detect both explicit and implicit historical philosophical 
ideas that shaped the political-administrative interface. This approach was best 
positioned to shed new light on otherwise overlooked aspects and implications of 
the political-administrative interface.

The article will, first, briefly summarise the political-administrative interface, 
then emphasis will be placed on both traditional and contemporary views on 
the political-administrative dichotomy. Additionally, the eclectic or philosophical 
nature of the political-administrative dichotomy will be discussed in line with vari-
ous “economic theories”. Thereafter, the article seeks to understand the influence 
of both Hegel and Kant. This is followed by a discussion of the political-admin-
istrative dichotomy as a “universal” construct in relation to developing countries. 
Lastly, the article advances critical reflections on historical philosophical contribu-
tions to the political-administrative dichotomy debate.

THE ORIGINS OF THE POLITICAL-ADMINISTRATIVE  
DICHOTOMY

Most contemporary public administration scholars have studied the field either a-
historically or from a limited historical period (Raadschelders, Wagenaar, Rutgers 
and Overeem 2000:773). Therefore, most literature studies in the domain of 
the political-administrative interface have not consulted detailed historical texts 
beyond the work of Wilson, Goodnow and Weber (Tahmasebi and Musavi 
2011:178), thus creating the impression that the field emerged and ended with 
the aforementioned scholarly contributions (Zia and Khan 2015:428). This ver-
sion of “truth” has been accepted wholesale by scholars in the field of public 
administration and promoted by political scientists (Svara 2011:178; Nel 2015:75). 
For example, Mehlape (2018:327-328) indicates that “the politics-administration 
interface originated from ‘dichotomy doctrine’ whose advocates were former 
American statesman Woodrow Wilson, whose philosophy was subsequently fol-
lowed by Frank J. Goodnow”. This quote reveals the narrowness in understand-
ing of the conceptual apparatus of the political-administrative interface. Another 
view about the narrowness of the field is, according to Harmon (2006 cited in 
Overeem 2012:58), Wilson’s ascendency to presidency in the United States of 
America (USA), which popularised his work (Harmon 2006, cited in Overeem 
2012:58). Consequently, most critics, such as Waldo, Appleby and contemporary 
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scholars in the field of public administration, have dealt explicitly with the politi-
cal-administrative dichotomy as the foundation of the field (Hansen and Ejersbo 
2002:734). Svara’s (2001:178) discontent with the aforementioned approach has 
led him to conclude that scholarly contributions to the field for the past 40 years 
have been rather modest. In other words, a few scholars such as Akindele, Olaopa 
and Sat Obiyan (2002:248), and especially Van Ripen (1984 cited in Rosenbloom 
2008:57), have set out to uncover the richness that history, as a research para-
digm, has to offer in deepening our understanding beyond the seminal work of 
Wilson, Weber and Goodnow.

In addition, the narrow interpretation of the conceptual apparatus of the 
political-administrative interface is largely due to two reasons. First, Overeem 
(2012:56) points to the powerful explanations that the work of Wilson, Goodnow 
and Weber produced. Second, Hansen and Ejersbo (2002:734) refer to the impact 
factor, meaning the aforementioned scholars extensively influenced both public 
administration scholars and the machinery of government at the time, especially 
about the arrangement of political and administrative office-bearers. In view of 
the above discussion, the following section provides an overview of the scholarly 
contributions of Wilson, Goodnow and Weber.

WILSON, GOODNOW AND WEBER AS 
TRADITIONAL SCHOLARLY CONTRIBUTORS TO 
THE POLITICAL-ADMINISTRATIVE INTERFACE

Weber, Wilson and Goodnow put forward the significance of maintaining a strict 
separation between politics and administration. In other words, administrative of-
fice- bearers should be insulated from political interference, but should be incor-
porated in the design and implementation of public policy (Svara 2001:176). For 
example, Weber’s bureaucratic model attempts to streamline relations between pol-
iticians and administrators. Thus, the bureaucratic approach resulted in clear roles 
and responsibilities for both politicians and administrators (Molefi and Du Plessis 
2019:239). More specifically, politicians, through their manifestos, would formulate 
generic visions and goals for the country as a whole, while administrators would 
remain preoccupied with the day-to-day operations of government institutions.

Wilson, for his part, distinguishes between political and administrative office-
bearers, with the latter being apolitical, professional and neutral. Subsequently, 
Wilson (1887:210) concludes that “administration lies outside the proper sphere of 
politics and that administrative questions are not political questions”. This quote 
suggests that administrative officials should refrain from participating in partisan 
political matters and should rather ask technical questions to improve the appara-
tus of the state.
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Goodnow, unlike Weber and Wilson who focused on the individual level, 
adds a functional perspective to the political-administrative dichotomy. For exam-
ple, Goodnow (1900 cited in Overeem 2012:67) identifies two primary functions 
of government. The first constitutes the political function, which is policymaking 
by politicians. The second function, also termed the administration function, is 
implemented by the institutional apparatus of the state. In other words, politicians 
and administrators, although separate, share a reciprocal relationship, with the 
former responsible for legislation and oversight, while the latter implement poli-
cies solely based on their technical and administrative expertise.

Although the above classical scholars have contributed significantly to the 
conceptual apparatus of the political administrative dichotomy, it appears that 
contemporary scholarly contributions are unable to transcend the conceptual 
apparatus beyond Weber, Wilson and Goodnow. It is against this background 
that the following section seeks to analyse the contemporary contributions to the 
political-administrative interface.

CONTEMPORARY SCHOLARLY CONTRIBUTIONS TO 
THE POLITICAL-ADMINISTRATIVE INTERFACE

Apart from rejecting the notion that a strict separation between politics and ad-
ministration is unattainable, most public administration scholars have criticised 
the descriptive inaccuracy of the political-administrative dichotomy by conduct-
ing empirical investigations (Demir 2009:876). Consequently, most scholars have 
attempted to find “new” explanations to the political-administrative interface as a 
phenomenon by following a homogenous approach in the form of either solely 
using a liberal democratic lens or exclusively following a pragmatic research strat-
egy, with some combining both. This, however, has not resulted in “new” expla-
nations; instead, it resulted in two problems in public administration thought. The 
first, meaning the liberal democratic lens, has been used universally in the hope 
of arriving at the same conclusion everywhere. Even Cameron (2003:59), in his 
influential paper on the political-administrative interface, has employed the liberal 
democratic lens to explain the one-party state of the then Soviet Union, which 
followed a communist ideology centred on Marxism and Leninism. Cameron 
(2003:59) soon found that the idea of a dichotomy was non-existent, since loyalty 
was towards the state as a whole. It is naive to argue that communism (with no 
elected officials, one-party government), at one extreme, could be merged with a 
liberal democratic conceptual framework centred on the opposite extreme (gov-
ernment based on elected officials, multiparty government). One may infer that 
such an approach is unlikely to produce powerful explanations of the political-
administrative interface.
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The second problem can be found in the empiricist tradition of the political-
administrative interface. For example, various empirical studies (Svara 2001; 
Demir 2009; Reddy 2016; De Visser 2010; Jacobsen 2006; Thornhill 2012) have 
found that in reality, the lines between politicians and administrators are “blurred”, 
“thin” and “fuzzy” and that they often overlap. In other words, politicians and 
administrators share a reciprocal relationship, in which the one cannot function 
independently from the other, especially in the public policy domain (Svara 
2001:179). This interpretation is not distinctively different from the dichotomous 
model. Svara (2001:180) corroborates this and argues that the complementarity 
model in the contemporary epoch is a continuation of the dichotomous model.

Thus, the liberal lens centred on empiricism has not dislodged the conceptual 
apparatus of the political-administrative dichotomy from its traditional ideological 
roots (Molefi and Du Plessis 2019:240). For example, Svara (2001), De Visser 
(2010) and Cameron (2003) have merely compared the political-administrative 
dichotomy to empirical research in order to explain the descriptive inaccuracies 
of the aforementioned model. This suggests that contemporary contributions to 
the political-administrative interface have become overly obsessed in their search 
for empirical evidence that reaffirms the flaws of the political-administrative di-
chotomy, but do not seek to reconceptualise the ideological connotations upon 
which the dichotomy was constructed.

In addition, the search for facts has trapped the mind of not only professional 
administrators (Shaikh, Islam and Jatoi 2018:255), but also of academics in their 
attempt to provide powerful explanations or new theories of the political-adminis-
trative interface. Cameron’s (2013:574) longitudinal study found that South African 
and international research has been too preoccupied with the “nuts and bolts 
at the expense of theory”. Subsequently, Cameron (2013:574) concludes that the 
majority of “articles or doctorate’s [sic.] focus on the practical needs of practitio-
ners”. This suggests that contemporary scholars in public administration in general 
have made little progress in the development of the conceptual apparatus of the 
discipline, at least from a theoretical perspective. In comparing traditional and 
contemporary thought on the political-administrative interface, one may conclude 
that contemporary scholars’ emphasis on empiricism has stifled the conceptual 
evolution of the political-administrative interface. Against this background, the fol-
lowing section discusses the influence of economic theories on the philosophical 
nature of Public Administration and Management as a discipline.

Economic theories and their implications for 
the political-administrative interface

Traditional or “old” public administration emerged as a remedy to political pa-
tronage appointments, and emphasised the significance of policies, procedures, 
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centralisation, standardisation, hierarchy and meritocracy (Zia and Khan 2015:429). 
Thus, public servants or officials should be appointed based on merit in order to im-
plement public policy in a non-partisan or impartial manner that would satisfy the 
needs of civil society (Robinson 2015:5). Rosser (2012:1064) posits that the mission 
of traditional public administration was to advance the will of the state. To achieve 
that, a dichotomy between politics and administration was devised, which sought to 
separate policymaking from policy implementation (Tenbensel, Silwal and Walton 
2021:1048). However, in the late 19th century, traditional public administration in 
Western countries was accused of being overly bloated and inefficient, a criticism 
which paved the way for the infusion of New Public Management (NPM) ideas in 
the administration of state institutions (Lapuente and Van de Walle 2020:463).

The so-called NPM theory is derived from public choice theory and business- 
or managerial-oriented theory. The aforementioned theories emphasise the sig-
nificance of economic analysis in political decision-making (Rubakula 2014:86). In 
other words, business principles and managerial and market competition are infused 
in the administration of state institutions (Lapuente and Van de Walle 2020:461). 
Aristovnik, Murko and Ravšelj (2022:7) contend that NPM is a shift towards eco-
nomics and management and towards turning citizens into customers. Central to 
NPM approaches is the injection of private-sector management techniques and 
competition associated with neo-liberalism (Robinson 2015:7). NPM focuses on 
improving organisational performance at the expense of civil society, which is con-
trary to the political-administrative dichotomy that sought to advance the will of the 
people. For example, the marketisation of goods and services in most African coun-
tries has led to the marginalisation of the poor and the continued distrust of political 
principals in their ability to deliver on election promises. More specifically, poor 
people are unable to pay for goods and services generated by market mechanisms, 
which ultimately erodes the responsibility of government to promote the general 
welfare of society (Rubakula 2014:7). This state of affairs explains the reluctance 
of most developing countries to adopt NPM reforms wholesale (Robinson 2015:8). 
Similar to most African states, Young, Wiley and Searing (2020:485) point out that 
NPM in the USA has reached its limits, especially in relation to the Covid-19 pan-
demic. These scholars concluded that NPM has not led to the theoretical benefits 
associated with optimal organisational performance and market-orientated output 
efficiency. Instead, it led to a public management disaster, especially in relation to 
an unprecedented death rate caused by a lack of personal protective equipment 
and health facilities that failed to meet public demands. Consequently, as in most 
African states, most USA voters have become disillusioned with both political prin-
cipals and public officials unable to advance the general welfare of society (Young, 
Wiley and Searing 2020:485).

Post-NPM has seen the emergence of New Public Governance (NPG). 
According to Gwiza and Jarbandhan (2022:96), NPG is a continuation and 
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reconceptualisation of the assumptions and limitations of NPM. NPG is indicative 
of collaborative governance between state and non-state actors in the form of 
public-private partnerships and networks. The multiplicity of role players poses a 
challenge for Public Administration as a discipline. Thus, the infusion of private-
sector ideas, coupled with a multiplicity of stakeholders, blurs the lines between 
the private and public domain and has led scholars to conclude that the discipline 
has become increasingly fuzzy, amorphous and diffuse (Batory and Svensson 
2019:3), thus eroding the philosophical essence of Public Administration as 
a state-centric discipline centred on the will of the people. The problem is fur-
ther compounded if one considers the power dynamics within society. Cloete 
(2018:138) succinctly states that “forces in society that accumulate power deter-
mine the direction of policy”. This quote suggests that political manifestos and 
policies are not solely based on the outcomes of an election centred on the 
will of the people, but are continuously influenced by those who possess both 
tangible and intangible resources that may affect the philosophical nature of the 
political-administrative interface. One may deduce that cross-sectoral interac-
tions, coupled with complex actor (politicians, administrators and civil society) 
needs, dilute ideas and meaning of the classical or traditional conception of the 
political-administrative dichotomy.

PHILOSOPHY AND THE POLITICAL-ADMINISTRATIVE  
INTERFACE

Rosser (2012:1064) argues that public administration scholars rarely conduct ret-
rospective analysis in order to uncover the philosophical heritage upon which the 
field was constructed. For example, Gibson and Stolcis (2006:64) point out that 
Weber’s work is hardly ever analysed against his cultural or philosophical back-
ground. One may infer that contemporary public administration scholars’ work in 
the domain of political-administrative interface discourse is devoid of philosophy. 
This, however, is in direct contrast with what enlightenment scholars once de-
clared, namely that science without philosophy is not science at all. Therefore, in 
order to create new constructs and ultimately to improve human life, knowledge 
must be gained in the realms of both theory and practice (Bristow 2017). Failure to 
derive “new knowledge” from theory and practice may make it almost impossible 
for contemporary scholars to make progress in the development of the conceptual 
apparatus of the political-administrative interface. As a point of illustration, the 
emphasis on materialism or the apparatus of state institutions has led contem-
porary public administration scholars to ignore the philosophical underpinnings 
of the discipline. Consequently, the political-administrative interface is trapped 
within a continuum and little progress is made to advance the discipline outside 
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the confines of liberal democratic thinking. Rutgers (2010:3) concurs that many 
public administration scholars “end up going around in circles”. A probable ex-
planation for the aforementioned quote may be that contemporary scholars have 
neglected the culmination of knowledge that existed in the field for centuries. This 
state of affairs has resulted in contemporaries being bureaucratic in their thinking. 
Shaikh, Islam and Jatoi (2018:251) best describe the latter as “binary thinking” or 
even dichotomous thinking, which has led bureaucrats and/or public administra-
tion academics to define organisations as either good or bad. This linear form 
of thinking has compelled public administration scholars to find an equilibrium 
within their bipolar explanations of the political-administrative interface.

Hegel and the political-administrative interface discourse

In view of the previous section, one may ask, why is the political-administrative 
interface static and who has contributed to its rigid design? In order to answer this 
question, one has to look to philosophical contributions in order to uncover the 
static nature of the political-administrative interface. George W.F. Hegel, a German 
philosopher, appears to have extensively influenced the ideological or philosophi-
cal ideals of Wilson and Goodnow (Rosser 2012:1064). For example, Fukuyama 
(1989:6) provides one of many clues in his assertion that “Hegelian ideas have 
remained part and parcel of our intellectual baggage”, especially concerning the 
idea of absolute knowledge. What this quote demonstrates is that public admin-
istration scholars are not exempted from the influence of philosophical ideas, at 
least from a historical point of view. For example, both Wilson and Goodnow, 
through Hegel’s philosophical teaching, have emphasised that public admin-
istration entails the execution of the functions of the state (Overeem 2012:66). 
According to Overeem (2012:66), both Wilson and Goodnow were educated in 
Hegelian philosophy. More specifically, Emerson (2015:559) points to the fact that 
Wilson cites Hegel in his seminal work on “The Study of Administration, in 1887”. 
Therefore, there can be no doubt that Wilson, and later Goodnow, borrowed key 
social, political and legal theories from Hegelian philosophy.

The aforementioned discussion, begs the question, what is Hegelian philoso-
phy? Before attempting to make sense of Hegelian philosophy, it must be noted 
that Hegel’s contributions are far too extensive and complex to be addressed by a 
single study. Therefore, reference will be made to specific aspects that appear to 
have influenced the conceptual apparatus of the political-administrative interface. 
Absolute knowledge, according to Hegel (1807) (cited in Goodfield 2014:12), is 
to crystallise content in such a way that any further thought on a concept or an 
idea about what constitutes knowledge becomes unattainable and ultimately null 
and void. Subsequently, Feurbach (1839 cited in Goodfield 2014:12) argues that 
Hegel aimed to “kill the spirit of invention” through philosophical thought. When 
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this happens, knowledge is transferred and transplanted from one context to all 
contexts (universally) with absolute validity (Bowie 2003:143). This suggests that 
social sciences can behave in a similar manner as the physical sciences, with 
specific reference to the law of gravity, which is applicable globally.

Fukuyama (1989:5) argues that Hegelian philosophy is the idea that mankind 
has reached absolute knowledge. In other words, liberal democratic theory is not 
only universal, but absolute in the mind of mankind. Plotnitsky (1993:xiii) suc-
cinctly states that concepts designed on the premise of Hegelian thinking cannot 
escape “at least his shadow or the (en)closure of Hegelianism – the far reaching 
influence of his ideas, logic, strategies, and project-building”. Thus, the conscious-
ness of humans has been enclosed by Hegel’s universal philosophical ideas 
through a bureaucratic legal framework. Therefore, abstract thinking is guided by 
universal laws in the form of constitutionalism, especially on the idea that history 
has emerged and ended with the conceptual design of the political-administrative 
dichotomy by Wilson, Goodnow and Weber. In other words, scholarly debates 
on the political-administrative interface and its governance arrangement are noth-
ing more than placing new wine in old bottles. For example, Fukuyama (2013:4), 
in his recent description of governance, is no different from Wilson, Weber or 
Goodnow in saying that governance is “the performance of agents in carrying out 
the wishes of principals”. This again relates back to the perennial slogan of “public 
administration in action,” advanced long before the creation of governance as a 
concept. This, however, reveals what Hegel wanted to achieve, and is best ex-
plained by the quote from Henrich (1982) (cited in Bowie 2003:149), who points 
out, “The absolute is … the finite insofar as the finite is nothing but the continual 
process of self-negation [sich-selbst-Aufheben which has Hegel’s threefold sense 
of negate, preserve and elevate]”.

One may suggest that the political-administrative dichotomy has followed 
Hegel’s idea about governance. This is especially true if one considers the evolu-
tion of traditional public administration towards NPG. According to Kalimullah, 
Alam and Nour (2012:2), governance is not only a “new” paradigm within Public 
Administration as a discipline, it is also derived from administrative philosophy 
centred on neo-liberalism. For this reason, Ikeanyibe, Ori and Okoye (2017:6) 
state that “the governance paradigm has a similar origin and conceptual orienta-
tion with NPM”. This appears to be in line with Hegel’s threefold sense. First, 
although some studies have negated the dichotomy through empirical research, 
they have not abandoned the conceptual apparatus and/or the liberal ideological 
premises that gave rise to the dichotomy (Molefi and Du Plessis 2019:240).

Second, the complementarity model preserves the conceptual apparatus and/
or the liberal ideological basis of the dichotomy as part of its evolution (Svara 
2001:180). Finally, the dichotomous thinking is elevated through governance, as 
advanced by Fukuyama (2013), who is a staunch supporter of Hegelian thought. 
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This elevation creates a vicious cycle of knowledge (Rutgers 2010:3), as it ap-
pears that knowledge reverts to its original state, which is public administration 
in action hidden in Hegel’s shadow and mirroring Wilson, Goodnow and Weber 
(Fukuyama 2013:4).

In light of the above discussion, it may be concluded that Hegelian philosophy 
has successfully captured the mind of most public administration and political 
science scholars, especially in the conceptual domain of public administration in 
action devoid of philosophy. However, the idea advanced by Hegel (1807 cited 
in Newman 1986:197) that mankind will continue to be progressive, grow and 
develop in an orderly government, where unity among civil society will persist, 
has become difficult to sustain.

Therefore, it appears that progressive thought has reached it limits. For ex-
ample, Thornhill (2012:59) points to the Arab Spring, where government alone 
could no longer maintain law and order. Thus, law or bureaucratic policies 
are no longer enough to ensure civil obedience. In other words, the idea of a 
political-administrative dichotomy with obedient civil citizens is, in some parts of 
the world, no longer attainable. Emerson (2015:558) rightfully indicates that the 
Hegelian conception of the state has focused for far too long on treating citizens 
as passive subjects to be controlled by political principles. Tholen (2006:9-11) 
argues that in the Hegelian perspective, politicians are both controllers and edu-
cators of public opinion. This is largely due to the idea that citizens are unable to 
comprehend the conception of the state (Goodfield 2014:4). Therefore, Hegel, 
Wilson and Goodnow have predominately focused on the political-administrative 
hierarchy devoid of citizens, although the latter are at least considered in a time of 
elections when they are to be educated on the manifestos of various political par-
ties, which constitute the will of the state. This conception of citizens, however, 
has been a story of true contradictions. On the one hand, some governments 
have alienated their citizenry through corruption, maladministration and mistrust, 
and on the other hand, many contemporary governments have successfully in-
corporated citizens in participatory governance as agents of knowledge creation, 
especially in the domain of integrated development planning (Dywili and Draai 
2019:258). Against this background the following subsection seeks to understand 
the influence of Immanuel Kant on the political-administrative interface.

Kant and his influence on the political-administrative interface

Again, this subsection does not seek to provide and extensive discussion of the 
philosophical contributions of Kant. This is due to the limited nature of this study. 
Unlike Wilson and Goodnow, Weber’s work was predominately influenced by 
the philosophical teaching of Immanuel Kant. Therefore, in order to understand 
Weber, one will have to comprehend the Kantian tradition of philosophical 
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thought. Kant developed the categorical imperative, primarily due to the mul-
tiplicity of human consciousness and perception of reality (Bowie 2003:17). In 
other words, no two persons interpret reality in exactly the same fashion. As a 
result, Kant’s categorical imperative set out to establish moral laws that are ap-
plicable to every citizen in all times and in all contexts (Johnson and Cureton 
2018). However, Kant (1785 cited in Chillón 2016:104) acknowledges the limits 
of knowledge that moral laws should not be to the detriment of others in society 
(Chaly 2016:94). This is revealed in Kant’s (1785, cited in Bowie 2003:17) “aware-
ness of the limits on scientific knowledge and of the need for ideas of reason to 
make our knowledge of nature cohere is therefore the proof that within thought 
there is more than limitations”.

Weber, like Kant, acknowledges the limitations of universal bureaucracies, 
even in the confines of clear, established roles for politicians and administrators. 
Weber (1919) (cited in Overeem 2012:77) notes, “We are placed in various or-
ders of life, each of which is subject to different laws. In these different orders 
of life or perhaps milieus, people come to adopt different personalities”. What 
this demonstrates is a departure from absolute knowledge. In other words, the 
governance arrangements of democratic states need to be contextualised and 
the views of people need to be considered. In view of the above, Weber, like 
Wilson and Goodnow, was undoubtedly influenced by philosophers at the time. 
This is in contrast to contemporary scholars who approach the discipline from an 
a-historical philosophical perspective.

Universalism and the political-administrative dichotomy:  
Implications for developing countries

Universal conceptions of the political-administrative dichotomy and limited re-
search in developing countries (Georgiou 2014:171; Dasandi and Esteve 2017; 
Sing, Slack and Sharma 2021) appear to be detrimental to uncovering new insights 
in the development of the political-administrative dichotomy. This is especially 
true seeing as most developing countries have adopted political-administrative 
models and reforms based on European and/or American experiences (Robinson 
2015:4). Sing, Slack and Sharma (2021:1) corroborate this by arguing that the 
knowledge gap is compounded in “that best practice governance approaches in 
developed countries are suggested by donors and developmental organisations 
and transferred to developing countries, with simplistic prescriptive intentions 
aimed at addressing public sector improvement failures”. Adejumo-Ayibiowu 
(2019) argues that liberal democracy as imposed on most developing countries, 
and especially Africa, has led to limited democracy and a mere rhetorical ac-
ceptance by developing states. For instance, in Nigeria, democratic institutions 
based on trias politika, the separation of powers into the legislature, judiciary and 
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executive, have been captured by the elite, resulting in weak state institutions and 
the erosion of the rule of law (Okoli, Nebeife and Izang 2021:29). In Pakistan, ad-
ministrative officials have become completely political and have skilfully captured 
the political function from inexperienced, poorly educated and unsure political 
principals, at the expense of democracy and civil society in general (Shaikh, Islam 
and Jatoi 2018:261).

Given the above, most developing countries have reluctantly adopted, and at 
times infused, the governance ideas and techniques of advanced and established 
democracies in their respective governance arrangements, which may include 
infusing democracy with autocracy (Makone and Lambrechts 2021:164). For ex-
ample, Africa since Pan-Africanism has been eager to manage its own domestic 
affairs independently from imperial powers, especially considering the failure 
of the Washington Consensus, which led to most of Africa’s debt burden and 
governance failures (Du Plessis 2014:119). In cases such as Nigeria and Kenya, 
political democratic transformations were not a result of domestic actors, but of 
pressures from foreign states and Bretton Woods Institutions such as the World 
Bank and International Monetary Fund in the form of structural adjustment 
programmes centred on conditionalities (human rights, capitalism and liberal 
democracy) (Menocal, Fritz and Rakner 2008:30). This state of affairs explains 
Dasandi and Esteve’s (2017) mixed findings across the developing world, in which 
various countries have exhibited distinct features that contradict the classical 
Weberian model of impartiality and neutrality in politics and administration. On 
the one hand, Singapore has demonstrated that politicised civil service centred 
on meritocracy and esprit de corps does not necessarily lead to an ineffective 
and inefficient political-administrative interface that is detrimental to the needs 
and wants of citizens, at least from an economic and developmental perspective. 
On the other hand, Zimbabwe and Mexico have formed patronage networks in 
which political principals and administrative officials collude for personal gain at 
the expense of the public good (Dasandi and Esteve 2017:234).

In light of the preceding argument, one may infer that liberal democratic 
theory has not led to universal outcomes that explain and solve the realpolitik 
and bureaucratic arrangements of most developing countries, as hoped for by 
proponents. The above findings point to a number of implications for adopting 
a universal political-administrative construct. First, the findings demonstrate the 
limitations of such universal constructs to explain the political and administrative 
realities of most developing countries. Second, the findings also point to the multi-
plicity of state consciousness and perceptions of reality devoid of a single truth or 
absolute reality and/or ideology in the governance of the state. Third, it points to 
a disjuncture between theory and practice, especially in the developing countries 
characterised by hybrid regime types that may infuse autocratic practices with 
liberal democracy.
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CRITICAL REFLECTIONS

The article demonstrated that philosophy has continued to influence the concep-
tual thinking about the political-administrative interface. There can be no doubt 
that contemporary public administration scholars are prisoners of philosophical 
thinking just as much as those before them. In other words, as long as public ad-
ministration scholars continue with their narrow interpretation of historical philo-
sophical thought, especially when that philosophical thought emerges and ends 
with Wilson, Goodnow and Weber, they will be unable to transcend the concep-
tual apparatus of the political-administrative interface. This, however, should not 
be interpreted as an attempt to abandon the ideas of the aforementioned scholars 
wholesale, for such an approach will result in a state of complete anarchy. This 
will be contradictory to the essence of Public Administration as a discipline and 
as a practice. Aristotle (cited in Miller 2017) noted that “the purpose of the state is 
not merely to make life possible but to make life good”. For there can be no doubt 
that political and administrative office-bearers are an indisputable fact in the ma-
chinery of government, but they cannot be isolated as the essence of governance, 
which encompasses a plurality of actors.

Therefore, in a complex reality susceptible to continuous change, dichotomous 
thinking engraved in static assumptions about the political-administrative interface 
as a phenomenon is bound to let this phenomenon suffer a slow and agonis-
ing death, to the extent that some scholars have abandoned it. Many scholars, 
according to Overeem (2012:55), have argued that the political-administrative 
dichotomy as advanced by Wilson, Goodnow and Weber is a futile research 
enterprise unable to produce further insights. In other words, while scholars in 
other areas in the discipline of Public Administration have looked at multiple 
disciplinary approaches, the political-administrative interface has been predomi-
nately monolithic and sceptic towards outside influences of knowledge. To illus-
trate this, Svara (2001) and Fukuyama (1989) are quick to point out that there are 
no alternatives to Western ideas, as if Karl Popper, Karl Marx and all those who 
rejected absolute Hegelian thought were not born in Europe or America, as if 
thought in general can be classified as either “East” or “West”. Great philosophers 
such as Aristotle and Galileo have not confined their thinking to a geographi-
cal location immersed in liberalism and/or neo-liberalism as the only political 
ideology in existence. Instead, they were preoccupied with solving real-world 
problems. Scholars should be careful of adopting the fallacies of popular authors 
who have followed a Cold War approach in their thinking towards social phe-
nomena, because such an approach is unlikely to produce powerful explanations 
of the political-administrative interface. This is corroborated by Rutgers (2010:3), 
who argues that most scholars have written for popularity and advancing their 
academic careers at the expense of the advancement of the body of knowledge. 
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Thus, knowledge in the domain of the political-administrative interface should not 
be treated as eternal facts given as “holy” commandments never to be questioned 
or tested by social scientific rigour.

More importantly, as long as political-administrative scholars define philoso-
phy as public administration in action, centred on the bureaucratic machinery 
of government, they will be unable to escape the universal idea of knowledge 
advanced by Hegel, perfected by Wilson and Goodnow and now continued by 
Fukuyama (2013). Therefore, as long as the discipline selectively looks to strategic 
ends centred on pragmatism, it will continue to perpetuate the universal theories 
of Wilson, Goodnow and, ultimately, Hegel. Universalism in the social sciences, 
as identified by numerous political-administrative scholars in their empirical re-
search endeavours, is neither feasible nor possible in complex regime types and 
governance systems that reflect reality.

In conclusion, it may be stated that contemporary scholarly contributions to 
the political-administrative interface debate have reached full saturation, espe-
cially in the ideological domain of knowledge. In order to overcome this chal-
lenge, the article recommends that contemporary Public Administration scholars 
re-engage with the discipline’s rich philosophical history, where simple categories 
of knowledge do not exist.

Interpretations of the political-administrative dichotomy centred on empiricism 
have led to a binary problem. Thus, treating the political-administrative dichotomy 
as a static categorical variable, without considering the continuous cross-sectoral 
interactions and the fluidity by which citizens and/or stakeholders, political prin-
cipals and administrative officials interact, risks inaccurate research findings. In 
other words, politics is an all-encompassing process, especially in the context of 
power relations, which cannot be neatly separated from the behaviour and con-
sciousness of politicians, administrators and citizens. For example, the idea of an 
a-political administrator and a citizen who only participates at the time of an elec-
tion is unfounded. To this end, it appears that most Public Administration scholars 
have oversimplified the political realm, thus neglecting the multiplicity of political 
philosophies and hybridity that exist among state and non-state actors. To illustrate 
this point, Young, Wiley and Searing (2020:485) assert that the liberal democracy 
of the USA was downgraded and equated to a flawed democracy in 2017 due 
to a lack of public trust in both political and administrative office-bearers. This 
suggests that political philosophies are not static and may regress and converge 
or even diffuse political-philosophical ideas in a single polity or nation-state with 
negative ramifications for administrative efficiency and the general welfare of civil 
society. Additionally, in South Africa political and administrative office-bearers 
have colluded and formed corrupt relationships with private stakeholders under 
the disguise of liberal democracy in an attempt to capture the institutional appara-
tus of the state (Croucamp and Malan 2018:87). Figure 1 serves as an illustration 
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of a non-binary political-administrative dichotomy approach that should reflect 
the complexity and contextual nuances of individual states.

Given the above, the conceptual problems with which contemporary political-
administrative scholars are confronted may no longer be found in the comprehen-
sion of only descriptive empirical knowledge, as such an approach is unlikely to 
lead to true enlightenment. For the latter is dependent on both empiricism and 
philosophy.

SUMMARY

The article provided an overview of the origins of the political-administrative di-
chotomy and compared traditional and contemporary scholarly contributions to 
the political-administrative interface. It analysed the extent to which various eco-
nomic theories have influenced the eclectic nature of the political-administrative 

Figure 1: Non-binary political-administrative dichotomy

Source (Author’s construction)

Political principals

Civil society and/or  
stakeholders

Administrative 
office bearers

Political philosophy and 
hybridity (liberalism, 
socialism, marxism, 

authocracy and others)
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interface. Furthermore, it analysed the philosophical influence of Hegel and Kant 
on the political-administrative interface. It finally highlighted the power of the 
political-administrative dichotomy in developing countries and provided critical 
reflections to contextualise the debate.
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ABSTRACT

The article focuses on the conceptual, theoretical and methodological con-
siderations to be taken into account when developing a conceptual model 
to promote the sustainability of financial corporate governance imple-
mentation in municipalities in South Africa. Specifically, an understanding 
will be given of what constructing a conceptual model entails. Before the 
development of the model, the process entailed analysing and mapping a 
spectrum of multidisciplinary literature relevant to good financial corporate 
governance. Unobtrusive research methods and a qualitative approach 
were chosen for this study. Thematic content analysis was used to analyse 
qualitative data. The study shows that the successful implementation of a 
conceptual model for financial corporate governance in municipalities is in 
the hands of the political and administrative structures and office-bearers. 
A positive, interdependent, consultative and collaborative relationship is re-
quired, where each role player brings their knowledge, skills and expertise 
to the forefront to work together proactively to achieve effective implemen-
tation of financial corporate governance.

INTRODUCTION

The article aims to provide the methodological approach to develop a concep-
tual model to ensure effective financial corporate governance implementation in 
municipalities in South Africa. Effective financial corporate governance helps to 
determine the strategic objectives, direction and performance of the municipality 
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in addressing the community’s needs and challenges. Furthermore, it requires that 
the internal components of the municipality, such as the financial management 
system, risk management and internal audits work together in harmony to ensure 
the successful managing of the municipality.

Developing a model is, however, not an exercise on its own; such a model 
must be successfully implemented to be of any value for the institution it was 
developed for. From a research point of view, execution can be defined as the 
implementation of findings gathered through research and depicted as a model, 
at the hand of specific phases and steps (Franks 2013:5–20). A model should 
not only be developed and implemented; it should also be made available and 
explained to the institution it was developed for (Franks 2013:5–20). In terms of 
analysing and mapping the spectrum of multidisciplinary literature relevant to the 
phenomenon in question, all the concepts relating to the theories will have to be 
defined and visually presented in the model (Franks 2013:5–20). The concepts 
should be linked to each other to make sense when presented in the model. 
The model should not only be implemented but also monitored and evaluated 
throughout the implementation process to bring on “any changes necessary to 
‘streamline’ the model as time goes by” (Levering 2002:35).

Sequeira (2015:1), states that “there is no universal rule or procedure to de-
velop or create a conceptual model…an important point of departure, however, is 
to keep the process of developing the conceptual model simple, but the process 
should give sufficient detail so that the model can be developed in a scientific 
way”. Sequeira (2015:2) and Adom, Hussein and Agyem (2018:440) identify the 
following process and broad steps to develop a conceptual model:

 Q The first step is to complete a literature study and analyse the relevant theories 
related to the study.

 Q The second step is to identify and understand the theoretical concepts that will 
form the basis of each theory and which will form the building blocks of the 
model.

 Q The third step is to identify all the other variables that will be included in the 
model.

 Q The fourth step is to establish the relationship between these variables and 
how they complement each other.

 Q The fifth step is to create the conceptual model in a diagrammatic representa-
tion, which includes all the identified variables, and how they will be inte-
grated in the final model. This should be indicated using arrows and loops to 
give an instant graphical picture of the relationship between the variables.

A conceptual model represents the researcher’s synthesis of obtained knowledge 
on the phenomenon under investigation. It is the researcher’s understanding of 
how the particular variables in the study connect with each other and a road map 
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in pursuing the investigation. According to McGaghie, Bordage and Shea (2001) 
a conceptual model “sets the stage” for the visual presentation of a particular 
research endeavour and should be in line with the problem statement and objec-
tives of the research. A conceptual model lies within a much broader framework, 
namely a theoretical framework.

Model building is an important phase of scientific research and is normally the 
result of literature analysis and empirical studies. Models provide a better under-
standing of how a specific phenomenon works (Wobbrock and Kientz 2016:38). 
For a better understanding of the conceptual model for financial corporate gov-
ernance in municipalities, it is thus important to make sense of the conceptual 
model’s contents in order for it to become an instrument to understand how the 
model can guide municipalities to secure effective financial corporate govern-
ance. This is done by describing the conceptual, theoretical, legal and contextual 
underpinning of the conceptual model as these aspects lend it substance.

In this article, the conceptual, theoretical and contextual background of effec-
tive financial corporate governance is provided. Specifically, a clear understand-
ing will be given of what a conceptual model is and how it will be determined 
in terms of its characteristics, guidelines to construct a conceptual model and 
the applicable phases in conceptual model building. Thereafter, the constructing 
process and the actual conceptual model for financial corporate governance in 
municipalities will be created. A discussion of the steps on how this model was 
created will be provided to clearly articulate the effective implementation of the 
conceptual model of financial corporate governance in municipalities.

CONCEPTUAL, THEORETICAL AND CONTEXTUAL 
BACKGROUND OF EFFECTIVE CORPORATE GOVERNANCE

The literature review involved the conceptualisation and contextualisation of the 
following concepts: governance, good governance, corporate governance and 
financial corporate governance as the conceptual underpinning to develop the 
model. It was established that governance could be seen in various contexts; for 
example, international governance, local governance and corporate governance. 
In addition, governance and by extension good governance, focuses on making 
rational, well-informed decisions; fostering collaborative and positive relation-
ships among the various stakeholders; and ensuring sustainability in government. 
Universal principles to ensure good governance entail that it must be: “participa-
tory, consensus orientated, accountable, transparent, responsive, effective and 
efficient, equitable and inclusive, and following the rule of law” (Auriacombe and 
Majam 2016:66). These principles seek to minimise corruption, maximise effi-
cient decision-making and to “be responsive to the needs of civil society” (Majam 
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2021). Moreover, the generic “principles of good governance in the public sec-
tor”, which are imperative for the success of corporate governance in municipali-
ties, include a strong commitment to integrity, ethical values, accountability, and 
the rule of law (Majam 2021). Furthermore, outcomes need to be defined “in 
terms of sustainable economic, social and environmental benefits”; capacity and 
leadership development of the public institution (municipality); risk and perfor-
mance management through vigorous internal control; and finally, a strong public 
“financial management system is critical for the implementation of public sector 
policies and the achievement of intended outcomes” (Majam 2021).

These core principles provided an essential background necessary for a clearer 
understanding of corporate governance in general and within the local govern-
ment sphere in particular. Corporate governance fundamentally accentuated the 
policies and procedures that should be implemented; the cooperative relation-
ships that need to be fostered; effective political leadership, direction and control 
that must be executed; and the accountability and answerability that must be ex-
ercised. This is to make sure that a municipality is managed in an effective and ef-
ficient manner to achieve a level of performance that will successfully address the 
needs of communities. Good corporate governance must be strengthened by the 
following mechanisms to ensure its success, namely: the legislature, Parliament, 
an independent media, a well-informed society, enhanced transparency, imple-
mentable financial legislation, as well as skilled and knowledgeable political and 
administrative role players.

Furthermore, to attain good financial corporate governance in municipalities, 
councillors and officials must have a shared vision of the aim, strategies and values 
of the municipalities in which they work. Strict adherence to financial corporate 
governance principles and practices is imperative. Added to this, the following 
have been identified as generic corporate governance principles in public finance, 
with these serving as a foundation to make sure that good financial corporate gov-
ernance is sustainable in municipalities. They include: fiscal transparency, stability 
and long-term budgetary sustainability; an effective and equitable system of inter-
budgetary relationships; effective financial control, reporting; monitoring and an 
integrated budget and budgetary process (Auriacombe and Majam 2016:66). It 
is crucial that these principles guarantee the sustainability and security of public 
finances and enhance the skills and competencies of municipalities to manage 
public finances.

Being a custodian of the well-being of the community requires that local govern-
ment must be dedicated to improving the lives of its communities by coming up 
with innovative, proactive, and quality ideas to fulfil the needs of citizens and to 
find sustainable solutions to the challenges that they are experiencing. Hence, mu-
nicipal corporate governance must be outcomes-focused, examining and prioritising 
the actual needs and challenges faced by communities and facilitating sustainable 
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service delivery. Success lies in the ability of municipalities to adhere strictly to the 
constitutional mandate as well as the principles of good governance and corporate 
governance; fostering positive and proactive relationships with all stakeholders; 
ensuring that public officials and political office-bearers have the relevant skills, ex-
pertise and competencies to meet their obligations; and highlighting the importance 
of ethical values and norms, accountability and professionalism.

Notably, financial corporate governance is important to enhance the effective 
functioning of a local authority and its administration. This involves the creation 
of sustainable policies and procedures; skilled and knowledgeable employees that 
carry out their functions with integrity, professionally and ethically; strict adher-
ence to the King III and IV Reports; a clearly articulated strategic plan with specif-
ic objectives and the financial capacity and capability to realise these objectives. 
These aspects will create a more well-balanced, viable and performance-driven 
local government.

It is evident that the Cadbury Committee Report (Cadbury Committee 1992) 
laid the foundation for the King I, King II, King III and King IV Reports on corporate 
governance generally, and financial corporate governance, specifically. King I fo-
cused on the financial and regulatory issues of corporate governance and encour-
aged an integrated approach to good corporate governance, which could benefit 
the interests of many stakeholders (Majam 2021). King II stressed the importance 
of external influencers such as environmental as well as social issues and not just 
the idea that profit is the only essential aspect (King II 2002). The philosophy on 
which the King III report is built focused on leadership and also revolves around 
sustainability and corporate citizenship (King III 2009). King III adopted an “ap-
ply or explain” strategy. King IV determined the “philosophy, principles, practices 
and outcomes”, to be used as the benchmark for corporate governance in the 
South African context (King III 2009). King IV’s code gave comprehensive guide-
lines about the implementation of the principles and recommended appropriate 
practices for each context (King 2016). King IV followed an “apply and explain” 
approach. Furthermore, King IV placed more emphasis on municipalities and spe-
cifically applied the King Report principles to municipalities.

To provide a theoretical underpinning that laid the foundation for a greater 
understanding of corporate governance and financial corporate governance, 
emphasis was placed on common corporate governance theories, for example, 
agency theory; stewardship theory; stakeholder theory; resource-dependence 
theory; and political theory (Asaduzzaman 2016:1–3; Abdullah and Valentine 
2009:88–96). These theories specifically explain their relationship to corporate 
governance and provide a deeper understanding of financial corporate govern-
ance in municipalities.

Agency theory has played a major role in corporate governance and the 
development thereof. To ensure effective corporate governance, agency theory 
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proposed that emphasis be placed on the relationship between the municipal 
council and municipal managers primarily; and communities ultimately (Clark 
2004; Alchian and Demsetz 1972; Abid, Khan, Rafiq and Ahmad 2014; Teeboom 
2018 and Borad 2018). In this regard, trust and good faith between the two is 
crucial.

Stakeholder theory is strategically linked to corporate governance and bet-
ter clarifies the role of corporate governance at government level (Sonmez and 
Yildrim 2015:31; Coleman, Hacking, Stover, Fisher, Yoshida and Nowak 2008:4; 
Smudde and Courtright 2011; Benn, Abratt and O’Leary 2016). This theory pro-
posed that communities be included in the corporate strategic goals and that mu-
nicipal managers be accountable for the decisions that they make. This is evident 
in the King IV report. Furthermore, stakeholder theory sees the significance in 
value creation and provides tools for municipal managers to create value in their 
working environments.

Stewardship theory focuses on ensuring effective corporate governance at lo-
cal government level (Abid et al. 2014:171; Smallman 2004:87; Donaldson and 
Davis 1991:65; Merendino 2013:306). The main argument here is that municipal 
managers must act as stewards and in doing so prioritise government performance 
and community satisfaction above their own needs. Their roles and responsibili-
ties must be carried out with a sense of integrity, honesty and trust.

Resource-dependence theory takes a strategic view to corporate govern-
ance (Abid et al. 2014:172; Abdullah and Valentine 2009:92; Gales and Kesner 
1994:271–282; Yusoff and Alhaji 2012:56). It involves providing external re-
sources to municipalities. This theory centres on the importance of the effective 
and economical use of resources by municipal council, and specifically municipal 
managers within an organisation, to ensure successful organisational functioning 
and performance.

The last theory constitutes political theory, which extensively influences cor-
porate governance where government plays a pivotal role. This theory proposed 
that decision- making is a crucial responsibility of government (municipal council 
and municipal managers) and it is essential that these decisions be made to the 
exclusive benefit of communities (Nordberg 2009; Yusoff and Alhaji 2012:58; 
Pound 1983:237). Hence, politics is the order of the day.

These theories are essential in creating deeper knowledge and insight into 
corporate governance and financial corporate governance and also provide the 
basis for developing the conceptual model for financial corporate governance in 
municipalities. A collaborative and harmonious relationship must be found be-
tween the political office-bearers and administrative office-bearers (agents) and 
the community (principals). This relationship must be proactive, positive and 
dynamic, with a shared vision of the corporate aims, strategies and values of the 
municipality. Lack of trust and understanding among these role players will have 
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a severe effect on the effective implementation of good financial governance. The 
following theories provide a better understanding of these relationships:

The principal agency theory focuses on the principal-agent problem, where 
conflict between the two occurs. An agent may act in such a way that is con-
trary to the best interests of the principal. “The different interests of principals 
and agents may become a source of conflict, as some agents may not act in the 
principal’s best interests” (Majam 2021). “The resulting miscommunication and 
disagreement may result in various problems and disharmony in municipalities” 
(Majam 2021). Good financial corporate governance principles can, for instance, 
“be used to change the rules under which the agent operates and restore the 
principal’s interests” (Majam 2021). “The principal, by employing the agent to 
represent the principal’s interests, must overcome a lack of information about the 
agent’s performance of the task” (Majam 2021).

Stakeholder theory believes that it is vital that communities are included in 
the corporate strategic goals and that municipal managers are accountable for the 
decisions that they make. Thus, these decisions need to be rationally defended 
by the municipal managers to enhance the idea of accountability. This theory 
highlights the harmonious relationship that needs to exist between the political 
office-bearers, administrative office-bearers and communities.

Financial corporate governance involves the coordination of processes, “prac-
tices and rules by which an institution is directed and controlled” (Aytekin, Miles 
and Esen 2013:7–27). Effective and economical use of resources is imperative. 
Thus, municipal managers must have the knowledge, skills, competencies, ex-
pertise, operational- and technical know-how, and the ability to influence and 
motivate employees to achieve objectives, be productive, work ethically and with 
integrity. The foundation on which this is built is based on agency theory, stew-
ardship theory and resource-dependence theory

Agency theory in corporate governance relates to a specific type of agency re-
lationship that exists between citizens, the mayor and the municipal manager and 
their administration (Majam 2021). The communities, who are “the true owners of 
the municipality, as principals, elect the councillors to act and take decisions on 
their behalf” (Majam 2021). These decisions are then implemented by the munici-
pal manager and their administration. The purpose “is to represent the views of 
the owners and conduct operations in their interest” (Majam 2021). “Despite this 
clear rationale, there are many examples where decisions taken and implemented 
do not reflect the needs and best interests of the community” (Majam 2021). 
“In the dynamic business environment, agency theory of corporate governance 
has garnered a lot of attention and is seen and evaluated from different points of 
view” (Majam 2021).

Stewardship theory focuses on the idea that municipal managers prioritise 
their communities and not their own personal interests. Municipal managers must 
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be “empowered to carry out their roles and responsibilities, such as protecting 
and maximising organisational performance” and community wealth; controlling 
assets and financial resources; and solving economic and social problems with 
honesty and integrity by forming key relationships that will benefit communities” 
(Majam 2021). Furthermore, they must use their knowledge, skills and expertise 
to better implement decisions that will positively impact their communities.

Resource-dependence theory focuses on the importance of the effective 
and economical use of resources by municipal council and specifically mu-
nicipal managers within the municipality to ensure better performance of the 
municipality.

“Strong and effective leadership, direction and control from both political and 
administrative office-bearers are crucial to promote effective financial corporate 
governance. Other theories are also important to guide political and administra-
tive office-bearers when implementing the principles of good financial corporate 
governance” (Majam 2021), for example:

 Q The trait theory, “stating that leadership depends upon having certain traits 
which allow behaviour modification to become more tenable in producing 
good leaders” (Majam 2021).

 Q The behavioural theories, which offer a new perspective on leadership, for 
example, “the Contingency Leadership theory argues that there is no single 
way of leading and that every leadership style should be based on certain situ-
ations” (Majam 2021).

 Q The “transactional theories, also known as exchange theories of leadership, 
are characterised by a transaction made between the leader and the followers” 
(Majam 2021). In fact, “the theory values a positive and mutually beneficial 
relationship” (Majam 2021).

 Q The transformative leadership theory, which essentially means that leaders can 
“transform their followers through their inspirational nature and charismatic 
personalities”.

The statutory, regulatory and policy framework of municipal financial manage-
ment and financial corporate governance in municipalities underpins the roles 
and responsibilities of the financial corporate governance structures and office-
bearers. Legislative compliance is not only imperative for successful and sustain-
able local government but also crucial for good municipal financial corporate 
governance, The statutory framework, entails the following Acts that govern 
financial affairs: the Constitution of the Republic of South Africa, 1996; Public 
Finance Management Act 1 of 1999; Municipal Finance Management Act 56 of 
2003 (MFMA); Municipal Structures Act 117 of 1998; Municipal Systems Act 32 
of 2000; Municipal Property Rates Act 6 of 2004; Public Audit Act 25 of 2004; 
Intergovernmental Fiscal Relations Act 97 of 1997; Intergovernmental Relations 
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Framework Act 13 of 2005; Municipal Fiscal Powers and Functions Act 12 of 
2007; Financial and Fiscal Commission Act 99 of 1997; and the Division of 
Revenue Act 9 of 2021.

The regulatory framework entails the following: Treasury Regulations; Municipal 
Budget and Reporting Regulations, 2009; Municipal Supply Chain Management 
Regulations, 2005; Municipal Investment Regulations, 2005; and Municipal Planning 
and Performance Management 2001 (Majam 2021:87). The policy framework com-
prises of the: Preferential Procurement Policy; Supply Chain Management Policy; 
Credit Control and Debt Collection Policy; Cash Management and Investment 
Policy; Budget-Related Policies; Tariff Policy; and Rates Policy (Majam 2021). These 
instruments are crucial in ensuring the success of the municipality and ultimately 
the promotion of communities’ standards of living.

There is a strong need for knowledgeable, skilled, qualified and effective finan-
cial corporate governance structures and office-bearers in municipalities. This is 
required to ensure that there is successful implementation of the above legislation 
and ultimately successful financial corporate governance. Specifically, the politi-
cal financial corporate governance structures and office-bearers in municipalities, 
for example, the municipal council, the finance portfolio committee, and the 
mayor. The effective functioning of political structures and office-bearers lies in 
their ability to provide critical oversight and guidance in financial management. 
The municipal council and the mayor must ensure that municipalities function in 
a financially sustainable way. This can be done through monitoring, evaluating, 
checking, providing guidance, advice and support.

The administrative financial corporate governance structures also include the 
municipal manager, the Chief Financial Officer (CFO), as well as the budget and 
treasury office (Majam 2021). Administrative structures and office-bearers require 
expertise, knowledge and skills and preferably an appropriate tertiary qualification 
to effect success in their roles and responsibilities. In addition, they need to display 
a strong commitment to ethics and professionalism. The municipal manager and 
the CFO are the people who can influence the outcomes of actions and decisions 
taken (Majam 2021). Hence, strong ethical leadership and a keen sense of profes-
sionalism will provide a positive and productive working environment that will in-
fluence municipal employees to carry out their functions ethically and to the best of 
their ability. A strict and disciplined adherence to a code of conduct, knowledge of 
ethical values of the municipality, and a resounding commitment to professionalism 
will ultimately ensure good financial corporate governance in municipalities.

In addition, there are also external role players that affect the functioning of 
these political and administrative financial corporate governance structures and 
office-bearers, such as “the Auditor-General (AG), National Treasury and provin-
cial treasuries” (Majam 2021). These external role players have always been seen 
as independent, unbiased, objective and impartial control measures in achieving 
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sound financial welfare of the municipality. The role of the AG cannot be un-
derestimated. The Report on Local Government Audit Outcomes provided “by 
the AG on a yearly basis monitors the financial position” and performance of 
municipalities (Auriacombe and Majam 2016:113). This report provides a clear 
indication of the financial progress of municipalities in submitting appropriate 
and correct annual financial statements. In terms of support and advice, National 
Treasury and the Provincial Treasuries play a pivotal role. Thus, a positive harmo-
nious relationship must be encouraged with municipalities and open channels of 
communication must be maintained.

Notably, there are various other variables that have a positive or negative influ-
ence on financial corporate governance in municipalities. Scholars have identi-
fied the following nine variables necessary to ensure effective financial corporate 
governance in municipalities. These include: delegation, budgeting, integrated de-
velopment planning (IDP), local economic development (LED), risk management, 
supply chain management, asset management, financial control and financial re-
porting. These variables are crucial in influencing the successful and economical 
outcome of public finances within the municipality. Each variable, if implemented 
appropriately and effectively, positively influences financial corporate governance 
in municipalities.

Delegation is crucial in the administration of any public institution. By del-
egating roles and responsibilities clearly, unambiguously and ethically, good 
financial corporate governance in municipalities can be achieved. Hence, del-
egation is seen as a fundamental management skill. It is critical that all role 
players in this regard are aware of exactly what they have to do so that account-
ability can be realised. This requires open communication channels as well as 
a strong ethical culture. Budgeting is essential for the effective functioning of 
the municipality. Budgets must be financially credible and affordable, realistic 
and cost effective. Furthermore, budgets must be appropriately aligned to the 
IDP. Alignment is crucial for the success of a municipality as once the IDP is 
quantified, the goals of the municipality can be realised. The above is a neces-
sity for good financial corporate governance in municipalities. The IDP must 
consolidate the needs and challenges of the community in one useful docu-
ment. This suggests that municipalities must listen to communities and detail 
their concerns into a concrete strategy and quantify it in monetary terms. This 
will ensure that communities’ needs are being satisfied and challenges are being 
addressed. Thus, the IDP must be well-informed, clearly defined and reflect 
the goals of the municipality succinctly. Related to this is the Service Delivery 
and Budget Implementation Plan (SDBIP), which is seen as a detailed plan for 
implementing the municipality’s delivery of municipal services and its annual 
budget. Hence, it gives effect to a municipality’s IDP and budget (Auriacombe 
and Majam 2016:133).
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The SDBIP is seen as arguably the most important and key implementation 
and monitoring tool for all municipal managers and “provides that municipalities’ 
operational functions meet the service delivery goals and objectives set out in the 
IDP and budget” (Auriacombe and Majam 2016:134). This is a recipe for the pro-
motion of good financial corporate governance in municipalities. Linked to this 
“is the development of the local economy of the municipality in order to improve 
its economic future and ensure a quality life for its community” (Auriacombe and 
Majam 2016:135). LED is about creating a platform and environment to engage 
stakeholders in implementing strategies and programmes within the local sphere 
(Majam 2021). LED strategies must be aligned to the IDP as well. This will result in 
quality decision-making that will ultimately ensure an increased standard of living 
of communities through job creation, development of local businesses and the 
local economy.

Financial risk management needs to have a comprehensive risk manage-
ment framework for the municipality. This framework must incorporate the 
elements that are required to ensure effective and efficient implementation. It 
is also important that the risk committee of the municipality should fulfil its 
obligations and responsibilities to the best of its ability. Supply chain manage-
ment is a financial management tool that looks to reform and regulate public 
finances so that the procurement of goods and services is done in an effec-
tive and suitable manner. An added advantage is the role played by the Office 
of the Chief Procurement Officer (OCPO) in regulating this. The role of the 
OCPO cannot be underestimated in monitoring and regulating supply chain 
management within municipalities. The OCPO is also a good control measure 
in minimising corruption in supply chain management processes. Related to this 
is the strict adherence to the various pieces of legislation governing supply chain 
management and its processes. All this, together with the harmonious relation-
ship between the various role players, should ensure good financial corporate 
governance in municipalities.

Good financial corporate governance needs the municipality to ensure assets 
are acquired, maintained and disposed of in a responsible and effective way. 
Hence, the acceptable managing and safeguarding of assets is essential. Coupled 
with this is the sustained management of an asset register which records eve-
rything concerned with the asset, including financial as well as non-financial 
data. In this regard a municipal asset management system was established to 
improve asset management in municipalities, namely the Municipal Infrastructure 
Performance Management Information System.

Financial control is a formal control measure in place in municipalities to 
ensure that public finances are managed appropriately. It also focuses on adher-
ence to policies, safeguarding of assets, effective financial reporting, and general 
management of the financial affairs of municipalities. Related to this is internal 
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control, which is the external arm of ethical conduct, promoting and ensuring 
that municipal financial affairs are monitored, evaluated and in order. Specifically, 
internal control must be implemented effectively to promote good financial cor-
porate governance in municipalities. Finally, financial reporting “is an integral part 
of financial corporate governance in municipalities” (Auriacombe and Majam 
2016:138). This has to be carried out in a meticulous and sequential manner. 
Crucial to financial reporting is accuracy. If done correctly, financial reporting 
provides a true reflection of the municipality’s financial position and performance 
and “ensures that revenue, expenditure, assets and liabilities are recorded prop-
erly” (Majam 2021). In-year monitoring and reporting also provides a clear indica-
tion of the above and is necessary for good financial corporate governance in 
municipalities. From the above, it is clear that these variables are crucial in the 
effective functioning of financial corporate governance in municipalities and that 
success can only be attained when these variables positively influence financial 
corporate governance in municipalities.

CLARIFICATION OF A CONCEPTUAL MODEL

Having provided some clarity on the conceptual, theoretical and contextual as-
pects concerning financial corporate governance, it is also necessary to explain 
the meaning of the term conceptual model, because this article focuses spe-
cifically on establishing a conceptual model for financial corporate governance 
in municipalities.

A conceptual model is a visual representation of a phenomenon or system 
which is made up of concepts that are used to help people to know, understand, 
or simulate the phenomenon better (Jones 2015:1-1). In this regard, conceptual 
models can be described as abstractions of things in the real world, whether 
physical or social. Conceptual models can, inter alia, be presented in the form of 
a diagram which shows the relationships between processes, concepts and the 
flow of data between them (Wood 2018). Adom et al. (2018:440) agree, positing 
that a graphical representation can be seen as the best way in which to show the 
various key variables and the relationships between them.

For Maxwell (2005:33) “a conceptual model is a system of concepts, as-
sumptions, expectations, beliefs and theories that support and visualise research 
findings”. “Mapping the findings of informed research in a conceptual model is 
basically the final phase of a research endeavour and is presented as a visual 
display of a theory” (Maxwell 2005:33). According to Miles and Huberman 
(1994:47–52), “a conceptual model is a picture of what the theory says is going 
on with the phenomenon under study…it is thus not the visual depiction of the 
study itself, but a depiction of the results of a study”.
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CHARACTERISTICS OF A CONCEPTUAL MODEL

When developing a conceptual model, the presentation of it should be concrete 
and specific rather than abstract and general (Miles and Huberman 1994:54). 
Thus, the primary goal of a conceptual model is that it should improve people’s 
understanding of the phenomenon under investigation (Wood 2018). It is evident 
therefore that a conceptual model is an integrated visual illustration of informed 
research mapping the results of the research done.

According to Levering (2002:38), Jabareen (2009:50), Greenhalgh, Robert, 
Macfarlane, Bate and Kyriakidou (2004:581–629) and Adom et al. (2018:440), a 
conceptual model should feature the following characteristics:

 Q It should not simply be a collection of individual concepts into a model, but 
it should be a collective presentation of each concept in an integrated way by 
linking them understandably in a visible structure.

 Q The actual conceptual model should be presented in a logical, systematic and 
clear manner (Greenhalgh et al. 2004:581–629).

 Q The conceptual model should be articulated in a simple and coherent manner 
(Greenhalgh et al. 2004:581–629).

 Q The contents of the conceptual model should be clearly linked and presented 
in an understandable and coordinated way (Greenhalgh et al. 2004:581–629).

 Q It consists of concepts that are interconnected with each other and should “lay 
out the key factors, constructs, or variables that describe a phenomenon and 
indicates the relationships between them” (Levering 2002:38).

 Q It should provide a comprehension of a specific phenomenon, including a 
discussion and explanation of the variables between them.

 Q “It is not a presentation of a causal/analytical setting, but it is rather a visual in-
terpretation of scholarly literature and theoretical analysis” (Levering 2002:38).

 Q “It is a description of reality and as such does not predict an outcome” 
(Levering 2002:38).

 Q It is a representation of the researcher’s own constructed model used to ex-
plain the relationship between the variables used in the study and can thus “be 
developed and constructed through a process of qualitative analysis” (Levering 
2002:38).

 Q The conceptual model should be implemented using clear guidelines and pa-
rameters (Greenhalgh et al. 2004:581–629).

Greenhalgh et al. (2004:581–629) sum the above up in three distinct actions that 
should take place when a conceptual model is created, namely that a process of 
model development needs to be established, the contents of the model should be 
indicated, and a framework will have to be established for how the model can be 
implemented.
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Rocco and Plakhotnik (2009:122) posit that the goal of a conceptual model is 
to categorise, systemise and explain all the concepts and variables relevant to the 
study and then to map the relationships between them. To achieve this, qualitative 
researchers must integrate the relevant theories and informed research to assist in 
developing the conceptual model. The source of data that forms the foundation 
of a conceptual model can, in many instances, include other discipline-oriented 
theories, which may lead to “a better understanding of the phenomenon under in-
vestigation and the development of a more functional model” (Jabareen 2009:50). 
It became clear that “the development of a model for financial corporate gover-
nance” for municipalities in South Africa can only be achieved when different 
discipline-orientated theories are also taken into account (Levering 2002:38).

Guidelines to construct a conceptual model

As noted, a conceptual model can be presented in many forms; however, 
Robinson (2002:3) suggests that a conceptual model is normally presented as 
a diagrammatic representation; the approach that will be followed in this study. 
Greenhalgh et al. (2004:581–629) state that when constructing a conceptual 
model, three distinct stages should be followed, namely:

 Q The creation of a model should follow a process, consisting out of phases and 
steps.

 Q The actual framework should be presented in a logical and clear manner and 
the contents should be described in an understandable language; the concepts 
should be “linked clearly and presented in an understandable and coordinated 
way” (Greenhalgh et al. 2004:581–629).

 Q The framework should be implemented at the hand of clear guidelines.

Applicable phases in conceptual model building

Sequeira (2015:2) states that the final conceptual model should reflect the desired 
outcome of the research and should present those who will have to implement it 
with a clear framework as a ‘road map’ for how to implement it. Furthermore, a 
more detailed process that can be followed to develop the model itself can, inter 
alia, include the following phases (Rolland 1998:1–24).

Phase 1 involves clearly defining the purpose of the conceptual model. Phase 
2 focuses on determining the boundaries of the conceptual model. Phase 3 de-
cides what needs to be included and how detailed the conceptual model should 
be. Phase 4 maps out the conceptual model by identifying the key concepts that 
should be included in the model. It also establishes the golden thread that should 
be followed in the conceptual model. Phase 5 involves building or creating the 
conceptual model. This includes linking the identified variables or concepts using 
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lines, arrows, dotted lines, etc. Finally, Phase 6 tests the conceptual model in a 
pilot study and identifies any errors (Rolland 1998:1–24). Hence, in developing 
a conceptual model, it is imperative that the researcher carries these steps and 
phases out clearly to ensure that all the relevant theories, variables and concepts 
needed to develop the conceptual model have been identified and that the nec-
essary relationships have been established to craftily produce an informed dia-
grammatic conceptual model (Rolland 1998:1–24).

A government institution and the environment in which it functions is incred-
ibly complex. Within such an environment the development of models will ex-
perience many challenges which make the creation of the actual model difficult. 
After the model has been created it must be implemented to be of any value to 
the municipality. Getting a model into production is proving to be a difficult jour-
ney (Broda 2018:1–7). For instance, it is difficult to find a specific model relevant 
to financial corporate governance in municipalities. Notably, this conceptual 
model will be of specific value to municipalities because of the following reasons 
(Treasury Board of Canada 2017), namely, it may:

 Q help municipalities to investigate and verify “that their activities are sound and 
that the outcomes thereof are realistic and reasonable” (Treasury Board of 
Canada 2017);

 Q ensure that the municipality’s strategies on financial management are in place;
 Q focus on researching the municipality’s objectives on financial matters;
 Q assist municipalities in implementing financial legislation and policies;
 Q aid municipalities in the identification of financial problems and, furthermore, 

to take corrective actions;
 Q help municipalities to interpret “the phenomenon discussed in the conceptual 

model and to identify operations on an ongoing basis” (Treasury Board of 
Canada 2017);

 Q aid municipalities in implementing and monitoring their financial activities; and
 Q help municipalities to facilitate effective communication among the relevant 

employees who will be responsible for implementing the desired outcome in 
the conceptual model (Treasury Board of Canada 2017)

PROCESS FOLLOWED TO CREATE A FINANCIAL 
CORPORATE GOVERNANCE MODEL FOR MUNICIPALITIES

The specific process which has been followed to develop a conceptual model for 
financial corporate governance in municipalities is identified as follows (http://
ncra.ucd.ie/papers/sample_chapter8.pdf):

 Q Phase 1: The locus and focus of the phenomenon (financial corporate govern-
ance) under investigation must be identified.

http://ncra.ucd.ie/papers/sample_chapter8.pdf
http://ncra.ucd.ie/papers/sample_chapter8.pdf
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 Q Phase 2: The phenomenon under investigation should be described.
 Q Phase 3: The theories that form the foundation of the phenomenon must be 

identified and the characteristics of good financial corporate governance, as 
described in theory, should be acknowledged.

 Q Phase 4: The statutory framework that has an influence on the financial corpo-
rate governance activities of municipalities should be identified.

 Q Phase 5: The treasury regulations and financial policy framework of a munici-
pality must be identified.

 Q Phase 6: The organisational structures and office-bearers responsible for ad-
dressing financial corporate governance in municipalities must be ascertained.

 Q Phase 7: Variables that have an influence on financial corporate governance 
must be identified.

 Q Phase 8: The creation of the model.

Phases in the creation of the conceptual model 
for financial corporate governance

The process consisting of eight phases followed in the creation of the conceptual 
model for financial corporate governance in municipalities will be diagrammati-
cally presented. It must be noted that the diagrams presented only offer a holistic 
‘picture’ of the process that can be followed to develop the actual model.

Diagram 1: Phase One – Focus and locus of the study

Phase One: Focus and locus of the study
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Diagram 2: Phase Two – Phenomenon of financial corporate governance

Phase Two: Phenomenon of financial corporate governance
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Diagram 3:  Phase Three – Theories on which corporate governance is 
founded

Phase Three: Theories on which corporate governance is founded

Systems  
theory

Agency 
theory

Political 
theory

Shareholder 
theory

Stewardship 
theory

Resource 
dependency 

theory

Fiscal transparency

Stability and long term budget sustainability

Financial control, reporting and monitoring

Integrated budget and budgetary process

Interbudgetary relationships

Pr
in

ci
pl

es
 o

f fi
na

nc
ia

l 
co

rp
or

at
e 

go
ve

rn
an

ce



Administratio Publica | Vol 30 No 2 June 202238

Diagram 4: Phases Four and Five – Statutory influences

Phases Four and Five: Statuary influances
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Diagram 5: Phase Six – Organisational structures and office-bearers

Phases Six: Organisational structures and office-bearers 
to implement good financial corporate governance
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Diagram 6:  Phase Seven – Variables influencing financial corporate 
goverance

Phase Seven: Variables influencing financial corporate governance
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Diagram 7:  Conceptual model of financial corporate governance for 
municipalities

Source: (Author’s own construction)
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 Q Stewardship
 Q Resource dependency 
 Q Political

Treasury regulations
 Q Municipal Budget 
and Reporting 
Regulations

 Q Municipal Supply 
Chain Regulations

 Q Municipal Investment 
Regulations

Financial policy 
framework

 Q - Preferential 
Procurement Policy

 Q -Supply Chain 
Management Policy

 Q -Budget related 
policies

Statutory framework
 Q Constitution of the 
Republic of South 
Africa, 1996

 Q Local Government: 
Municipal Finance 
Management Act 56 
of 2003

 Q Local Government: 
Municipal Structures 
Act 117 of 1998

 Q Local Government 
Municipal Systems 
Act 32 of 2000

Implement Model
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CREATION OF A CONCEPTUAL MODEL FOR FINANCIAL 
CORPORATE GOVERNANCE IN MUNICIPALITIES

Taking the above phases and their content into account, the actual model for fi-
nancial corporate governance can be created or developed. The conceptual mod-
el for financial corporate governance in municipalities is presented in Diagram 7.

IMPLEMENTATION OF THE CONCEPTUAL MODEL

Models are commonly created and used to describe and/or guide the process of 
translating research into practice. The implementation of a model is, according 
to Nilsen (2015), part of a diffusion-dissemination-implementation continuum 
where diffusion is the passive, untargeted and unplanned spread of new prac-
tices; dissemination is the active spread of new practices to the target audience 
using planned strategies; and implementation is the process of putting to use 
or integrating new practices within a setting. Process models, such as the one 
developed, are used to guide a specific process of translating research into prac-
tice. Process models outline the phases or stages of the research-to-practice 
process, from discovery and production of research-based knowledge to imple-
mentation and use of research in various settings (Nilsen 2015). The successful 
implementation of this conceptual model lies in the hands of the political and 
administrative structures and office-bearers; among others, the mayor, munici-
pal council, the municipal manager, as well as the budget and treasury office. A 
positive, interdependent, consultative and collaborative relationship is required, 
where each role player brings their knowledge, skills and expertise to the fore-
front to work together proactively to achieve effective implementation of the 
conceptual model.

CONCLUSIONS

This article has provided a conceptual model that should be used by all munici-
palities in achieving effective financial corporate governance. The study is based 
on the premise that municipalities are familiar with corporate governance; ad-
here to the principles of corporate governance as well as the King Reports; and 
ultimately practise corporate governance. It has been established that theories 
have a profound influence and impact on corporate governance generally and 
financial corporate governance specifically. From these theories, the King Reports 
have been formulated and provide the basis of the study, significant in their po-
tential to mould municipalities into effective corporate governance institutions. 
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Furthermore, the King I, II, III and IV reports have provided significant under-
standing of the phenomenon of financial corporate governance.

The contents of legislation, regulations and policies also gave specific guidelines 
on what financial corporate governance entails. This gave rise to the identification of 
specific statutory frameworks, treasury regulations and financial policy frameworks 
that explicitly impact the successful functioning of municipalities. In line with this, 
there are other factors influencing financial corporate governance in municipalities 
that are largely based on the statutory framework, particularly the MFMA. They are: 
delegation, budgeting, IDP, LED, financial risk management, supply chain manage-
ment, asset management, financial control and financial reporting.

These factors have especially been acknowledged as playing a significant and in-
fluencing role in promoting good financial corporate governance in municipalities. 
They are also seen as crucial variables in ensuring the success of financial corporate 
governance in municipalities. Furthermore, to ensure the efficacious implementa-
tion of these variables, particular structures and office-bearers are required. This 
includes both political and administrative structures and office-bearers. Crucial to 
the success of this conceptual model for financial corporate governance in munici-
palities, is the relationship between the political and administrative office-bearers. It 
is also the responsibility of these role players to be knowledgeable and conversant 
in the theories, principles, variables, statutory framework, treasury regulations and 
financial policy frameworks of financial corporate governance. Hence, if role play-
ers have the above know-how and skills available, working in a positive and ethical 
manner, the desired results of effective financial corporate governance in munici-
palities (and hence, the conceptual model) will be achieved.

The study found that good governance principles provide the basis for fiscal 
transparency and sustainability to ensure that municipalities have an accurate 
representation of their finances when making decisions, such as the costs and 
benefits of policy changes and potential risks to public finance. It also provides 
legislatures (municipal councils), markets and citizens (communities) with the in-
formation they need to hold governments accountable. The long-term budgetary 
sustainability requires clear rules and guidelines for assessing fiscal stability based 
on medium- and longer-term forecasting of key municipal budget parameters; 
clear rules and guidelines for assessing and managing fiscal risk; and the proper 
managing of fiscal reserves at local level.

NOTE

* This article is partly based on a D Litt et Phil thesis of Tasneem Majam that was conducted under 
the supervision of Prof Christelle Auriacombe, titled: Majam, T. 2021. A conceptual model for 
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effective financial corporate governance for municipalities in South Africa. Unpublished D Litt et 
Phil Thesis. Johannesburg: University of Johannesburg.
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ABSTRACT

The purpose of this article is to propose a policy design evaluation frame-
work. The methodology is based on a conceptual analysis and is sup-
ported by a qualitative research design in which Indigent Policy design 
serves as the unit of analysis. An Indigent Policy design framework, should 
comprise the following critical phases: agenda setting; policy formulation 
and adoption; policy implementation; and policy evaluation, feedback 
and review.

The study revealed that policy design is the process of finding some 
form of intervention to confront a problem. Municipalities need to develop 
and adopt indigent policies to ensure that the indigent population can have 
access to the package of services included in the government’s free basic 
services programme. It was also found that without sufficient capacity, im-
plementers of the Indigent Policy will not be able to render quality service 
delivery. Moreover, fundamental human values must be sought through 
the policy design processes, particularly when targeting the benefits of 
the policy. A municipality’s Indigent Policy must further be integrated with 
the political and economic environment and other relevant policies of the 
municipality. Strong stakeholder and role-player involvement and regular 
monitoring and evaluation of results are critical elements for effective 
Indigent Policy design.

The main weakness of the proposed framework is that it only focused 
on policy design and content evaluation while neglecting policy imple-
mentation and impact evaluation. This shortcoming can be mitigated 
through empirical research. Suggestions for further research are therefore 
included.

Setting A Policy 
Design Evaluation Framework

Indigent Policy
C Alers

Department of Public Administration and Management
University of South Africa
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INTRODUCTION

Municipalities are responsible for the implementation of free basic services and to 
develop their own indigent policies. Municipalities are also responsible to monitor 
and track the effective implementation of free basic services and their indigent 
policies. The problem that arises is that indigent policies are in most of the munici-
palities unclear because municipalities must identify indigent households, decide 
autonomously on the targeting methods, formulate essential household services 
packages, set benchmarking criteria for basic services and select key role-players 
involved in the Indigent Policy design process. In addition, the circumstances of 
municipalities vary, and a lack of resource and instruments hampers the stand-
ardisation of indigent policies across municipalities in South Africa. As a result, 
evaluating the contents of indigent policies becomes complex and thought-pro-
voking. A policy design evaluation framework for indigent policies will streamline 
the evaluation of Indigent Policy design and content evaluation. The question 
arises: ‘Which questions must be asked to evaluate the worth and utility of an 
Indigent Policy?’ This study aims to answer this question by identifying the criti-
cal aspects needed to be included in Indigent Policy design evaluation. A policy 
design evaluation framework is created by means of a list of questions and critical 
aspects to be used during Indigent Policy design.

The article commences with a description of the meanings of policy design 
and policy evaluation. Evaluating policy design and content is highlighted as the 
preferred evaluation method for this study. The study then turns to the unit of 
analysis, Indigent Policy, by focusing on a definition for ‘indigent’. The responsibil-
ities of municipalities towards the indigent population are then elaborated on with 
reference to different circumstances of municipalities. Discussions on the parts of 
an Indigent Policy and available targeting methods then follow. The importance 
of interaction of multiple role-players in Indigent Policy design is highlighted be-
fore policy evaluation and impact assessment is briefly attended to. The article 
is concluded by the key findings and recommendations of this study as well as 
suggestions for further research.

POLICY DESIGN

The government’s commitment to objectives is reflected in statutory documents, 
such as official notices, annual reports and development plans, and published in 
Acts, Regulations and official policies. An official policy stipulates the course of ac-
tion to be taken to reach an objective and is the result of interaction between a va-
riety of actors, for example, governmental bodies, politicians, administrators, public 
officials as well as members of the public, working together (Henry 2013:305).
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Most definitions of public policy include the notion of purposive action direct-
ed towards problems, actions taken by government, rules that specify who is to 
do what, when, why and how, and the tools that provide incentives and motiva-
tions for individuals to undertake the policy-preferred behaviour. Understanding 
of the cause of a problem is thus the first step in formulating a policy (Peters 
2018:4&5). Cloete and De Coning (2011:7) suggested that public policy is govern-
ment’s statement of intent, including a detailed programme of action to give effect 
to normative and empirical goals to improve or resolve perceived problems and 
needs in society. Public policy is thus based on law and perceived as authori-
tative. According to Tosi (2009:134), public policy also imposes some form of 
control as it prescribes general rules of behaviour, directs actions and often states 
prohibited actions.

In this article, the focus is on public policy design, also known as policy formu-
lation, at the local government sphere. Operational policies at municipalities are 
specific and often narrowly scoped to fit a specific working environment. Public 
policy is thus used as a vehicle to transform the needs of the public into govern-
ment objectives. Most policy models generally include the following stages: (1) 
agenda setting; (2) policy design/formulation; (3) policy enactment; (4) policy 
implementation; and (5) policy evaluation (Reddy & Govender 2014:159 & 160). 
In reality, the policymaking process is not typically so linear. However, these five 
stages provide a framework to better understand the context of policy design in 
the public policy formation processes.

Policy design is a concept that is used increasingly to describe the process of 
creating a policy response to a policy problem. This could be identifying a new 
problem to be solved or fixing an existing policy or service. The design of poli-
cies can be viewed as a dynamic and fluid process or product. Design involves 
attempts to integrate understandings of the problems being addressed with some 
ideas of the instruments used for intervention, and the values that are being sought 
through the policy (Peters 2018:5). Howlett, Mukherjee and Woo (2015:292) also 
stated that policy design is the deliberate and conscious attempt to define policy 
goals and to connect them to instruments or tools expected to realise those objec-
tives. According to Pal, Auld and Mallett (2020:12–14), the design phase is thus 
about determining the problem, the goals and the most appropriate instruments 
for a solution. A policy’s design may be seen as the blueprint for that policy while 
policy implementation is its execution.

Designing policies is about choosing forms of intervention. Policy design 
increasingly involves the engagement of social actors and citizens. As such, 
policy design is concerned with fundamental human values (Mintrom & Luetjens 
2017:19). For example, the inequality in many societies requires an increased em-
phasis on equity in policymaking (Corak 2016:32). According to Peters (2018:2), 
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policy designs are essential for making democracies work in an effective and 
inclusive manner, and for the capacity of citizens to be genuine participants.

POLICY EVALUATION

Evaluation is an integral part of each step in the policy process. Policy evalua-
tion applies evaluation principles and methods to examine a particular policy as 
response to an identified policy problem. The discipline of Public Administration 
accepts three main types of evaluation, namely evaluating policy design and 
content, evaluating policy implementation and evaluating policy impact (Centers 
for Disease Control and Prevention: Program Performance and Evaluation Office 
(CDC) 2021):

 Q Evaluating policy design and content: Evaluating the development of a policy 
helps to understand the context and content of the policy.

 Q Evaluating policy implementation: Evaluation of policy implementation can 
provide important information about the barriers to and facilitators of effective 
implementation.

 Q Evaluating policy impact: Evaluation of policy impact focuses on whether the 
policy produces the intended outcomes. It is important to evaluate short-term 
and long-term outcomes.

Each type of evaluation can provide valuable information for the planning and 
interpretation of the other types of evaluation. It is important that each evaluation 
uses an approved set of criteria and the most appropriate design and methodol-
ogy. Notably, this article focuses on policy design and content evaluation.

The three main types of evaluation are shown in the bottom row of Figure 1. 
Each type of evaluation focuses on a different phase of the policy process. 
Although these steps are laid out in a row, they are circular in nature.

Figure 1: Relationship between policy formation phases and types of evaluation

Source: (CDC 2021)
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Problem 

identification
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Evaluation is the activity through which the worth and utility of a policy can be 
assessed by asking the following questions:

 Q Is the policy dealing with the identified problem?
 Q Were available resources and instruments, and existing constraints considered?
 Q Are fundamental human values protected in the policy design?
 Q Were the best suitable strategies selected to reach the designed targets?
 Q Does the policy take cognisance of other relevant policies, rules and guidelines?
 Q Were all key role-players and stakeholders consulted to enhance collaborative 

problem-solving?
 Q Is the anticipated effect of the policy evaluated against the aim, objectives and 

expected actions?

Conducting policy design evaluation by answering the above-listed questions, will 
minimise risking policy implementation failures. Policy failure, fundamentally, is a 
problem of poor policy design. It is therefore important to think about what would 
constitute good policy. Designing a new policy or making small changes to poli-
cies without adequate forethought or design is a recipe for failure. When all the 
questions have been answered and the policy design is ready to be translated into 
an implementation plan, the policy implementation cycle can start. So, a clear 
design will facilitate the evaluation of a policy. If there is a clear design, it is easier 
to assess what may or might go wrong during policy implementation. The policy 
can then be improved in another iteration of policymaking (Peters 2018:2&3).

The contribution of the study to the discipline of Public Administration is found 
in the very basic framework for policy design evaluation. This study thus joined 
the mounting interest in the discipline of Public Administration to utilise frame-
works in which public policy formation is more likely to succeed and produce 
a guideline for the general design of public policy. The following critical aspects 
need to be attended to as part of policy design (Anderson 2015:7–9; Peters 
2018:18–29):

 Q Policy design is a response to a problem.
 Q Suitable resources must be identified.
 Q Policy design needs to consider fundamental human values, such as equity 

and equality.
 Q Policies need to hit their designed targets.
 Q Policies do not work on their own: they must be integrated with the political 

and economic environment and other relevant policies.
 Q Policy design involves the interaction of multiple actors.
 Q The effect of a policy must be evaluated against the anticipated objectives.

The envisaged framework does not necessarily provide explanations for each of 
these criteria. The framework for Indigent Policy design should comprise of the 



Administratio Publica | Vol 30 No 2 June 2022 51

following critical phases: (1) agenda setting; (2) policy formulation and adoption; 
(3) policy implementation; and (4) policy evaluation, feedback and review. A 
policy design framework will thus provide a means of understanding a problem. 
The definition of the problem will then evoke instruments or resources that can be 
used in response, and input from various role-players will be sought to address the 
perceived problem while upholding values such as equity and equality. If policies 
are to work, they need to hit their designed targets while considering the municipal 
Integrated Development Plan (IDP), other policies and the bigger political picture.

When planning the policy evaluation, it is important to have clarity and con-
sensus on the contents of the policy being evaluated, what it is supposed to ac-
complish, and its underlying logic. For this reason, the basic requirements for an 
Indigent Policy are described in the following sections.

INDIGENT POLICY

Although free basic service delivery improves the quality of life of poor com-
munities, it alone will not lead to a substantial reduction of poverty. Poverty will 
continue unless employment opportunities are created to help citizens find jobs 
and steady incomes, to advance their own lives. Crucial to securing the country’s 
democracy is ensuring a reduction in poverty and inequality (Meyer 2014:82).

As part of the broader social agenda and anti-poverty strategy of South 
Africa, the former Department of Provincial Local Government (DPLG) (now 
the Department of Cooperative Governance and Traditional Affairs (COGTA)) 
developed the National Framework for Municipal Indigent Policies in 2005. The 
implementation of indigent policies is thus made by municipalities through the 
provision of subsidised services often referred to as free basic services.

DEFINING INDIGENT POPULATION

The problem to attend to by indigent policies is the high number if indigent 
households in municipal areas. Due to the inequitable economic development 
policies of the past, centred on apartheid, with the homelands system being the 
spatial manifestation of this policy, approximately one third of South Africans re-
main excluded from the mainstream, formal, economy. Also owing to unemploy-
ment and poverty in municipal areas, there are households and citizens who are 
unable to access or pay for basic services. Anyone who does not have access to 
the necessities of life, such as sufficient water, basic sanitation, refuse removal in 
denser settlements, environmental health, basic energy, healthcare, housing and 
food and clothing, is considered indigent. The indigent population thus refers to 
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the poorest sections of communities. The condition of being indigent is experi-
enced by the lack of basic goods and services and their cost. The characteristics 
of an indigent household is thus not only its income or consumption levels (DPLG 
National Framework 2005:8).

A survey from the Department of Planning, Monitoring and Evaluation (DPME) 
indicated that revenue streams were negatively impacted by the Coronavirus 
pandemic (Covid-19), with municipalities reporting a significant increase in 
the number of registered indigents (DPME 2021:4&5). Statistics South Africa’s 
non-financial census of municipalities in 2018 provides insight into the number 
of households that struggle to afford access to basic services by indicating that 
22% of households are classified as indigent. Half of South Africa’s 3,51 mil-
lion indigent households were located in just six municipalities. The eThekwini 
Municipality was home to about 627 000 indigent households, comprising 18% 
of the national tally, while the City of Tshwane Metropolitan Municipality had 
the second highest number (474 035 households), followed by the City of Cape 
Town (213 424 households) and the City of Johannesburg (178 599 households) 
(Statistics South Africa 2018). In 2019, the Eastern Cape province registered the 
highest number of indigent households at 32.3%, followed by KwaZulu-Natal at 
27.6% and the Northern Cape at 20.5% (SALGA 2022:52).

The number of people without adequate water supply is considered to be 
a good indicator for being indigent. Using this as a basis, the indication is that 
indigence is concentrated in municipalities which are mainly rural with one or 
two small towns in their area. Indigent status is not for life as the economic status 
of a family might improve over time. To ensure that only the poorest families are 
catered for, municipalities require registered households to reapply for indigent 
status on a regular basis, often once a year (DPLG National Framework 2005:19).

In 2001, South Africa adopted a policy intended for the provision of free basic 
services to poorer households. Under this policy, municipalities were tasked to 
identify indigent households that would receive services, such as water and elec-
tricity, for free or at substantially subsidised rates and to develop indigent policies. 
In essence, a municipality must provide essential household services packages 
to the indigent population within its borders. In terms of public policy, agenda 
setting needs to take place and solutions must be put forward by interested parties 
to assist the indigent.

RESPONSIBILITIES OF MUNICIPALITIES TOWARDS 
THE INDIGENT POPULATION

The Constitution of South Africa of 1996 highlights the right of all citizens to have 
access to a basic level of services. The responsibility for dealing with indigents is 
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considerably fragmented among the three spheres of government. Providing suf-
ficient water and basic sanitation services is, for example, a local government re-
sponsibility. Refuse removal is also a local government responsibility and becomes 
increasingly important as settlement densities increase. Yet, food and clothing are 
dealt with through welfare grants distributed at national scale. Housing is a pro-
vincial responsibility. However, local government has a role to play in planning, 
land development and implementing housing projects. From an indigent point of 
view, access to land for housing, with secure tenure, is a critically important matter. 
Further, essential services such as water supply and sanitation are often delivered 
as part of a housing package. Then, the Constitution of 1996 does not deal with 
energy explicitly, but electricity reticulation is identified as a municipal function. 
Based on the definition of indigent, and the extent to which this translates to local 
government, local government is responsible for indigents with respect to the fol-
lowing essential household services: water supply, sanitation, refuse removal, basic 
energy and assisting in the housing process. The fact that housing is not a municipal 
function creates considerable difficulties for municipalities in urban areas as water 
supply and sanitation services are delivered as part of a housing package. Further, 
the exclusion of primary health from municipal health has meant that health-related 
services, like water, sanitation, refuse removal, environmental health and primary 
healthcare, are no longer integrated (Constitution 1996:Schedule 4b).

With the considerable reduction in local government responsibility for health, 
and the emphasis of environmental health as a regulatory function, the role of 
local government in providing for indigents can be distilled to water supply, 
sanitation, refuse removal, supply of basic energy and assisting in the housing 
process. This can be referred to as the essential household services package 
(DPLG 2006:4&5). Although municipalities may provide a much greater range of 
services than those identified as essential services, resource constraints prevent 
many municipalities from delivering a fuller range of services free to the indigent 
(DPLG National Framework 2005:7).

Municipal indigent programmes must be accessible for all residents. Any 
unregulated settlements and those living in backyards must be brought into 
the municipal system so that residents are not excluded from indigent support. 
Local government indigent support must also not entrench discriminatory land 
and housing allocations, for example, in areas of traditional tenure where gender 
discrimination has been an issue. Municipalities must provide basic services to 
their indigent in a sustainable manner. It is not possible to apply a sound Indigent 
Policy without a good system for identifying consumer units, billing those who 
receive the service above the free basic level and ensuing payments are made 
through a sound credit control system (DPLG 2006:18&19).

In summary, it is up to municipalities to determine who is indigent. Municipalities 
determine their own criteria for identifying and registering indigents. To a large 
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extent, this determination is based on the resources, instruments and partnerships 
available to the municipality. It is therefore imperative that available resources and 
instruments, and existing constraints be considered when designing an Indigent 
Policy.

The concept of a basic service is encapsulated in the following criteria that set a 
benchmark for targeting mechanisms applicable to current South African conditions:

Table 1: Criteria for basic services

Basic service Criteria

Basic water 
supply facility

The infrastructure necessary to supply 25 litres of portable water per 
person per day supplied within 200 metres of a household and with a 
minimum flow of 10 litres per minute (in the case of communal water 
points) or 6 000 litres of portable water supplied per formal connection 
per month in the case of yard or house connections. 

Basic water 
supply service

The provision of a basic water supply facility, the sustainable operation of 
the facility and the communication of good water-use, hygiene and related 
practices. 

Basic sanitation 
facility

The infrastructure necessary to provide a sanitation facility which is safe, 
reliable, private, protected from the weather and ventilated, keeps smells 
to the minimum, is easy to keep clean, minimises the risk of the spread of 
sanitation-related diseases, and enables safe and appropriate treatment 
and removal of human waste and wastewater in an environmentally sound 
manner. 

Basic sanitation 
service

The provision of a basic sanitation facility which is easily accessible to 
a household, the sustainable operation of the facility, including the safe 
removal of human waste and wastewater from the premises where this is 
appropriate and necessary.

Basic refuse 
removal service

The disposal of refuse on a property where housing densities permit this 
or the removal of refuse from each property located within a municipality 
and disposal of this waste in an adequate landfill site.

Basic energy 
service

An amount of 50kWh per household per month has been defined as the 
basic amount of electricity to be provided free to the indigent. This amount 
of electricity is suitable to meet the needs for lighting, media access and 
limited water heating and basic ironing or basic cooking.

Basic housing 
assistance provided 
by a municipality

Ensuring that sufficient land is identified within the municipal boundary, in 
appropriate locations, for all the residents in the municipality and that the 
necessary planning is undertaken to ensure that this land can be properly 
developed. Further, to ensure that funding available from the province for 
housing is properly allocated to assist the indigent with access to serviced 
plots.

Source: (DPLG National Framework 2005:21&22)
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The provision of basic services to the poor remains a top priority for govern-
ment. With over half of South Africa’s population in poverty, and with the econo-
my in recession, the indigent programme continues to be a vital lifeline for at least 
22% of households that would otherwise not have had access to basic services.

Varying circumstances of municipalities

In interpreting the concept of a basic service level into technical terms, mean-
ing, what the consumer experiences, the nature of the municipal and informal 
settlement conditions needs to be taken into consideration. What is appropriate 
in a deep rural area will not be appropriate in an inner-city situation. Rural mu-
nicipalities which primarily serve former homeland areas are facing by far the 
greatest human resource constraints. The lack of resources can be related to the 
concept of ‘institutional poverty’. The lack of capacity in municipalities is a major 
factor influencing the occurrence of poverty in South Africa. To a large extent this 
originates from apartheid. Municipalities responsible for former homeland areas 
require a major increase in support to allow them to improve access to resources 
if an Indigent Policy is to have substantial impact. The following constraints re-
main (DPLG National Framework 2005:19&20):

 Q Lack of capacity to implement projects, particularly in rural areas.
 Q Lack of capacity of service providers and partnerships to take over the infra-

structure and manage it properly.
 Q Blockages in the housing process in urban areas, leading to long delays in 

making registered land and associated housing opportunities available to the 
indigent.

 Q Constraints applicable to gaining access in inner city locations. Housing in 
such situations is often unaffordable to the indigent. In not being able to gain 
access to housing in such locations, people do not gain access to water and 
sanitation services and therefore remain indigent.

A municipality must have the capacity to overcome constraints and to manage 
revenue in a sustainable manner. If the services required by the indigent are not 
properly operating and maintained, and become dysfunctional, the indigent do 
not have effective access and therefore continue to live without the basic neces-
sities of life.

PARTS OF AN INDIGENT POLICY

There are three parts to a well-functioning Indigent Policy, namely gaining access, 
maintaining access and targeting the poor. The first part, gaining access, relates to 
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the need for the indigent to have physical access to the service. In other words, the 
infrastructure required must be in place. The service provided must be properly 
functional in the long term to have the desired effect in improving the lives of the 
indigent. Maintaining access is thus the second part of an Indigent Policy. Third, 
access to the service must be properly targeted. This is based on the recognition 
that in all municipalities there is a mix of those who are indigent and those who 
can afford to pay for the services provided. The municipality must apply subsidies 
to reduce the charge to those who are indigent and ensure that those who can 
afford to pay do not get subsidised (DPLG 2006:14). According to Peters (2018:21), 
if policies are to work, they need to hit their designated targets. If it is social policy 
then it should attempt to provide benefits for all who are eligible for the programme, 
and not provide benefits for those who are not. Target groups of public policy may 
thus be characterised in terms of their fair share of the burdens or benefits of policy 
initiatives. Issues of justice and fairness may consequently emerge. Identifying target 
populations for an Indigent Policy thus requires careful targeting.

Targeting options

All indigent citizens can gain access to an essential package of services free of charge 
through simple targeting mechanisms. Targeting options relate to the way subsidies 
are allocated to the indigent. There is a range of options for targeting subsidies. 
The most widely used options are service level targeting, where a specific service 
level is given free to the poor, and consumption-based targeting where those using 
a low amount of the service are provided with this free of charge. Consumption-
based targeting is only applicable if the amount of the service can be measured. 
Property value may also be used as an indication of the level of household wealth 
and income (DPLG National Framework 2005:28). Indigent Policy formulation is a 
process of addressing possible solutions to poverty and indigent households, to put 
it another way, exploring the various targeting options or alternatives available for 
addressing the problem; all alternatives must be weighed. The targeting mechanisms 
chosen will affect the administration required to implement the Indigent Policy. This 
is a critical factor of influence since the different targeting methods require different 
systems to administer them (DPLG 2006:14&15).

An Indigent Policy will only be fully functional once subsidies are targeted in 
such a way that the indigent benefit and those who are not indigent pay. Targeting 
the poor requires that services and goods that cost the municipality money, must 
be made available free to the indigent consumer receiving the service. To gain ac-
cess to the services which make up the essential services package, capital invest-
ment is needed to design and construct the necessary infrastructure. A subsidy 
is therefore required to ensure that the costs required to provide the service can 
be funded from a source other than the consumer of the service. The subsidy 
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framework is a key part of a tariff policy which must be prepared by all mu-
nicipalities in terms of Section 74 of the Local Government: Municipal Systems 
Act 32 of 2000. The main sources of subsidy funds include: (1) cross-subsidies 
from non-residential and high-income consumers using a particular service. High-
income consumers are charged more than what the service costs to generate a 
surplus to be used to cover the cost of services to the indigent; (2) the core admin-
istration revenue of the municipality which includes property rates and electricity 
surpluses; and (3) the national fiscus, through the equitable share.

Every municipality is expected to develop an Indigent Policy in relation to the 
specific needs and financial standing of the municipality. The policy should outline 
the approach it will use for the pricing of services. The policy also needs to be de-
veloped in compliance with nationally set norms and standards and be enforceable 
by the municipality. The Indigent Policy must thus take cognisance of the municipal-
ity’s unique conditions (Municipal Finance Management Act 2003:Section 16). To 
achieve these requirements in developing an Indigent Policy, municipalities must 
engage in the following aspects to decide on a particular course of action. Ideally, it 
is the course that will best address the problem for the most members of the public 
who qualify to be indigent (DPLG National Framework 2005:27,30&31):

 Q Planning activities: A municipality must have a precise understanding of its 
own capabilities and resources, as well as the needs of its constituencies. As 
hinted before, for an Indigent Policy to be effective it is necessary for the fi-
nancial position of municipalities to be properly understood so that national 
subsidies can be applied. In rolling out basic infrastructure, access to free basic 
services must be regulated to ensure that subsidies are well targeted to the 
indigent while not compromising the financial viability of municipalities.

 Q Integration with the political environment and other policies: The process of 
policy design is undertaken at multiple levels, by multiple persons, and at 
multiple points in time. Effective Indigent Policy design must therefore take 
into account the political, social, cultural, and economic circumstances of the 
municipality as well as the individuals upon whom policy success depends.

 Q Indigent application and verification: Where a municipality’s chosen target-
ing method requires applications from indigents, a verification process must 
be put in place. Following on closely to the costs associated with targeting 
mechanisms, is the cost of ensuring that indigents can access the services they 
require. This may entail the municipality having to establish additional applica-
tion points or upgrading existing points of application.

 Q Communication activities and community participation: Public policy devel-
opment includes public participation, which is individual, group or collective 
involvement, and effective communication. Thus, an effective communications 
campaign needs to be considered and implemented. This campaign must be 
both internally between municipal departments and externally. Municipalities 
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must leverage the existing communications channels, such as ward commit-
tees, to explain the purpose and objectives of its Indigent Policy.

 Q Institutional arrangements: The municipality needs to have formal structures and 
processes in place through which the implementation of the Indigent Policy will 
be administered and managed. A municipality must budget not only on the provi-
sion of services but also for the installation and maintenance of the services being 
provided. The services that need to be delivered in most instances require either 
the upgrading of existing infrastructure or the development of new infrastructure.

INTERACTION OF MULTIPLE ROLE-PLAYERS

The key role-players in Indigent Policy design and implementation are attended 
to in this section. It is the responsibility of the DPLG to introduce legislation and 
standards applicable to the implementation of free basic services. The DPLG needs 
to guide, coordinate and monitor national programmes. The Department also regu-
lates service provision and intervenes where necessary, particularly where capacity 
is required. In addition, the DPLG provides the required grants to municipalities to 
enable the delivery of essential household services packages (DPLG 2006:19).

The Department of Water Affairs and Forestry is the sector leader and regula-
tor for water and sanitation. It is the responsibility of the Department of Water 
Affairs and Forestry to define the policy and regulation relevant to support the im-
plementation of free basic water and free basic sanitation (Department of Water 
Affairs 2013:24). The Department of Mineral Resources and Energy is responsible 
for the free basic electricity element of the essential household services packages 
(Department of Mineral Resources and Energy 2021).

National Treasury is responsible for determining the equitable share allocations 
to municipalities and mobilise funds for free basic services. National Treasury 
plays a supportive role on financial aspects and advises provinces accordingly 
(National Treasury 2022).

As an independent regulator, the National Energy Regulator of South Africa 
(NERSA) plays a regulatory role over the electricity industry in South Africa. This 
includes ensuring that all relevant legislation is adhered to, and that government 
initiatives are met. One of the functions of NERSA is to monitor and approve 
the pricing principles and tariffs charged to customers, bearing in mind economic 
impact and affordability issues. This includes assessing any subsidies inherent in 
such tariffs, monitoring cost-reflectivity and ensuring that customer groups are 
not adversely affected by the implementation of initiatives such as the essential 
household services package to indigent households (NERSA 2022).

The DPLG is responsible for assisting municipalities with their free ba-
sic services roll-outs (DPLG 2006:20). The role that the South African Local 
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Government Association (SALGA) plays is to ensure the creation of an en-
abling environment for free basic services programmes. SALGA facilitates the 
implementation of the free basic services policy framework and guidelines. 
SALGA also plays a role in monitoring the delivery of essential household ser-
vices packages and compiling reports on the status of implementation (SALGA 
2022:49–52).

Ward committees are made up of community representatives and as such 
can act as information routes between communities and municipalities. These 
committees are useful barometers of community views and levels of satisfaction 
and can assist municipalities to determine problem areas and services. Indigent 
Policy design must motivate individuals to engage in policy-preferred behaviour. 
Most importantly, ward committees can help to identify indigents within the rel-
evant community and assist with the development and rolling-out of a municipal 
Indigent Policy. Communities have a role to play as well. It is the responsibility of 
the community to inform their municipality of faulty systems, provision problems 
and abuses of the services. Communities should also make sure that facilities are 
being used appropriately. Members of the community should monitor responsible 
use and prevent any misuse of free basic services (DPLG 2006:20). By placing 
the end-users firmly in the centre of policy development, the end result will 
more likely, efficiently and effectively, meet their needs (Wu, Ramesh, Howlett & 
Fritzen 2010:34&35; Ashbrook 2014:28).

POLICY EVALUATION AND IMPACT ASSESSMENT

Evaluating the design of an Indigent Policy helps to understand the context and 
content of the policy, while evaluation of the implementation of an Indigent Policy 
can provide important information about the barriers to effective implementation. 
Impact assessments are an important part of this process to determine the extent 
to which free basic services are making a real impact on the quality of life. This 
can lead to further changes and improvements in the policy, as required. The 
costs associated with refining or establishing and aligning monitoring and evalua-
tion efforts by the municipality, therefore needs to be factored in.

FINDINGS AND RECOMMENDATIONS

To enhance the effectiveness of Indigent Policy design, the following measures 
can be explored further by individual municipalities:

 Q Policy design is mainly the process of finding some form of intervention to con-
front a policy problem, with the overall aim of providing acceptable solutions 
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for the problem. In providing free basic services, municipalities should link 
support to poor communities. Municipalities need to develop and adopt in-
digent policies to ensure that the indigent can have access to the package of 
services included in the free basic services programme. An Indigent Policy will 
allow municipalities to target the delivery of essential services to citizens who 
experience a lower quality of life.

 Q Any working policy design requires an understanding of the instruments avail-
able to address the problem. Without sufficient capacity, implementers of the 
Indigent Policy will not be able to render quality service delivery. From the 
point of view of implementing an Indigent Policy, the financial and human 
resources available to a municipality in relation to the population within the 
municipality are critical for success. Yet, it is well recognised that there is a 
large range in circumstances existing in South African municipalities, with 
many having severe resource constraints.

 Q Indigent Policy design involves attempts to integrate understandings of the 
problems being addressed with some clear ideas of the fundamental human 
values that are being sought through the policy.

 Q Effective targeting enables the public sector, and its allies in the private sector, 
to provide maximum benefits for minimum costs. There is a need for munici-
palities to develop indigent policies and subsidy frameworks which are based on 
targeting approaches, so that those who are well-off or within the middle-class 
in society do not benefit from free basic services, while those who desperately 
need assistance do receive due services and do not have to pay for them.

 Q Policies must be integrated with the political and economic environment and 
other relevant policies. The municipal Indigent Policy is not a stand-alone pol-
icy. Municipalities’ indigent policies need to be developed in such a way that 
they integrate with the broader environment and the municipal strategic plans. 
The municipal Indigent Policy must also be integrated with the municipalities’ 
IDP and other relevant policies.

 Q Strong stakeholder and role-player involvement is a critical dimension to effec-
tive policy design. The Indigent Policy design evaluation framework assumes 
that policy works through people to achieve results. For indigent policies to 
have the desired effects, many different people in different circumstances will 
have to act consistent with the policy purposes. Bringing together different 
role-players to share knowledge and experiences builds a coherent picture of 
problems and needs to be resolved by policy. Using a co-design approach to 
an Indigent Policy captures a wide variety of viewpoints, ensuring determining 
together the focus of the policy intervention.

 Q To effectively monitor the results of a policy, regular evaluation is vital. It is 
essential that the effect of an Indigent Policy be monitored and evaluated to 
determine if it is achieving the intended goal.
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CONCLUSION

The main weakness of the proposed framework is that it only focused on policy 
design and content evaluation while neglecting policy implementation and im-
pact evaluation. Fortunately, this shortcoming can be mitigated through empiri-
cal research. Perhaps, the main area to be investigated further is whether those 
eligible indeed receive the benefits of the policy. The article aimed to establish 
whether all elements of the policy are being delivered adequately and consist-
ently, and how much change has occurred since implementation of the Indigent 
Policy. The level of awareness of the policy among indigent households must also 
be explored further. Additional research areas also include the involvement of dif-
ferent groups in implementing the policy and determining if resources are being 
used effectively and efficiently. The factors that influence the effect of the Indigent 
Policy also deserve being studied. Nonetheless, looking at citizens’ experiences of 
the Indigent Policy remains crucial.
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ABSTRACT

Public primary healthcare services have been under the spotlight consist-
ently. As the first point of access to healthcare services for the majority 
of the population, it demands a high standard of quality care. Healthcare 
clients’ expectations have increased and therefore more is demanded and 
expected of government. However, public healthcare services are faced 
with regular patient complaints regarding inefficient health service delivery 
and inequality to access. The article, contextualised primary healthcare in 
South Africa and the services at primary healthcare centres. The article set 
out to find out what the challenges are concerning primary healthcare in 
South Africa. Lastly, the article highlighted the public healthcare leadership 
response to these challenges during the Covid-19 pandemic.

INTRODUCTION, BACKGROUND AND RATIONALE

Democratisation in 1994 led South Africans to accept that it would bring positive 
changes to public service delivery. However, Ajayi and De Vries (2019:26) note 
that despite government introducing policies and addressing past inequities of 
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South Africa, service delivery in health departments has generally been very slow. 
Recent media coverage demonstrates the enormous challenges that the health 
sector is confronted with during the Covid-19 pandemic, such as a shortage of 
health professionals, long working hours, and the lack of essential resources, for 
example, personal protective equipment (Harrisberg & Khan 2020:1).

As poverty is a social determinant of access to healthcare, those living in 
densely populated areas and large households, who have limited access to 
healthcare services, were the most affected during this state of national disaster 
(Allan & Heese 2020). More importantly, healthcare professionals, working with 
already limited resources, had to work under extreme working conditions and 
cope with the increased pressure due to the pandemic (Greenberg, Doherty, 
Gnanapragasam & Wessely 2020 in Abrahams 2021).

According to Rispel (2016:18), although post-1994 democratisation shows 
some improvement, transforming South Africa’s health sector into a high-per-
forming health system is a vast challenge. In the context of primary healthcare, 
South Africa has been shaped by several policies aiming to address transformation 
and redress (Akintola, Lavis & Hoskins 2015 in Abrahams 2021). This includes 
the Constitution of the Republic of South Africa, 1996, the Primary Health Care 
Package and other legal frameworks, which serve as the cornerstone to improve 
health systems in South Africa (Rispel 2016:17).

As the main governing law of the country, the Constitution provides legislation 
on important matters and contains the Bill of Rights, which ensures the right to 
access public health service delivery. The Constitution, specifically section 27, 
mandates the state and consequently health service providers, to strive towards 
improving the right to healthcare of all citizens (Govender, Proches & Kader 2018 
in Abrahams 2021). Maphumulo and Bhengu (2019:2) note that even though 
South Africa has a well-progressed Constitution, human rights such as access 
to quality healthcare services, is still sluggish. Dolamo (2018:1) acknowledges 
that the right to healthcare is a basic human right that ensures that all citizens 
receive the highest standard of physical and mental healthcare through access 
to adequate health services. This right should also be applied constructively to 
ensure that healthcare services provide good quality public healthcare services 
for individuals and the community. The National Health Act 61 of 2003 provides 
a framework for a structured uniform health system, taking into account the ob-
ligations imposed by the Constitution and other laws on the national, provincial 
and local governments regarding health services.

Moreover, the National Patients’ Rights Charter was implemented in 2008 by 
the Department of Health in accordance with section 27(1)(a) of the Constitution 
to ensure patients’ rights of access to quality healthcare (Abrahams 2021). It con-
tains rights such as that of patients to participate in the decision-making of their 
health, the right to know the health professional’s name who treats them, the right 
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to be referred for a second opinion and the right to complain about unfair treat-
ment (National Patients’ Rights Charter 2008 in Abrahams 2021).

The White Paper on Transforming Public Service Delivery, 1997 also provides 
for transformation in the public service including the public health sector. Kariuki 
and Tshandu (2015:801) state that this regulatory White Paper describes the eight 
Batho Pele principles, which aim to transform the South African public service. 
Despite the abovementioned legal framework, that mandates the Department of 
Health to ensure access to quality health service delivery, seemingly these policies 
are not adequately implemented in South Africa (Rispel 2016:17). Rispel (2016:17) 
postulates that it could be due to a lack of understanding on how to comprehen-
sively implement these policies. Therefore, regular assessment and monitoring of 
these regulations and policies are crucial to improve health outcomes (Ajayi & De 
Vries 2019:26). This is even more critical during the pandemic period.

Kelly, Mrengquwa and Geffen (2019 in Abrahams 2021) note that the South 
African health system remains a stressed sector, faced by poor leadership and 
improper resource allocation. The continuous decline in quality healthcare has 
caused the public to lose trust. This is worsened by healthcare challenges such 
as long waiting times and a shortage of medicine that prevail consistently at most 
public healthcare facilities (Maphumulo & Bhengu 2019:2). In addition, the me-
dia has influenced the public’s opinion by providing a negative image of primary 
healthcare institutions to healthcare clients as it made strong allegations of poor 
service delivery. Among these are allegations of fraud and corruption, lack of 
medical resources, staff shortages and long waiting times (Govender et al. 2018 in 
Abrahams 2021).

According to Gilson, Elloker, Olckers and Lehmann (2014:11), at primary 
healthcare institutions, facility managers manage Community Health Centre 
(CHC) facilities. Therefore, facility managers represent the leadership of primary 
healthcare institutions. Their main objective is ensuring operationality of health-
care facilities. Mash, De Sa and Christodoulou (2016:1) note that healthcare lead-
ers are an integral resource in health institutions. However, Rispel (2016:17) attests 
that an unsupportive management in health services prevails. Even though there 
are competent and committed healthcare managers, in many cases the topic of 
ineffective management, incompetence and a lack of leadership does not get the 
deserved attention.

Burger and Christian (2020:44) acknowledge that the South African healthcare 
system is a two-tier system, divided between the public and private sectors. Post-
1994, there was a greater expectation of more equity in all aspects of life, includ-
ing the provision of health services (Katuu & Van der Walt 2016:2). Zweigenthal, 
Pick and London (2019 in Abrahams 2021) recommend that to overcome the for-
mer South African apartheid-based healthcare system, transformation for an equi-
table health system is crucial. They further acknowledge that primary healthcare 
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walk-in-centres are crucial to achieve this transformation. In essence, primary 
healthcare is the vehicle of public health service delivery and the first point of 
access to health services (Mukiapini 2017 in Abrahams 2021). Moreover, it aims 
to provide universal health coverage and comprehensive basic care (Guimaraes, 
Lucas & Timms 2019:3).

In terms of the South African healthcare system, Mofolo, Heunis and Kigozi 
(2019:1), are convinced that the problem started with the two-tier health system. 
This current health system in South Africa is of great concern due to its unsus-
tainability (Michel, Obrist, Barnighausen, Tediosi, McIntyre, Evans & Tanner 2020 
in Abrahams 2021). Hence, South Africa is in the process of implementing the 
National Health Insurance (NHI) to ensure access to health facilities to all South 
Africans (Meyer, Schellack, Stokes, Lancaster, Zeeman, Defty, Godman & Steel 
2017:2). Concerning the NHI, it was rolled out in 2012 in three phases, foreseeing 
complete functionality by 2025 (Michel et al. 2020 in Abrahams 2021).

The article contextualises primary healthcare in South Africa and provides 
an overview of services at primary healthcare centres. It also addresses the chal-
lenges concerning primary healthcare in South Africa and finally, highlights the 
public healthcare leadership response to these challenges during the Covid-19 
pandemic.

CONTEXTUALISING PUBLIC PRIMARY 
HEALTHCARE IN SOUTH AFRICA

Public health is the science and art aimed at the prevention of disease, prolong-
ing life, and promoting physical health (Schneider & Schneider 2017:4). As this 
article focuses on primary healthcare, it defines primary healthcare as constant 
care that promotes health, self-care and manages chronic disease (Finkelman 
2016:102). Akintola et al. (2015 in Abrahams 2021) point out that the primary 
healthcare approach entails comprehensive care, active community participation, 
equity and the utilisation of appropriate technology. Accessing primary healthcare 
services is based on a referral and an appointment system (Mash, Steyn, Bello, 
Von Pressentin, Rossouw, Hendricks & Stapar 2019:252). More importantly, pri-
mary healthcare facilities are the gatekeepers to secondary healthcare (Mash et al. 
2019:252).

Kapata, Zumla, Ihekweazu, Ippolito and Ntoumi (2020 in Abrahams 2021) 
postulate that the outbreak of Covid-19 calls for immediate intervention and re-
modelling of the healthcare system. Moreover, Nepomnyashchiy, Dahn, Saykpah 
and Raghavan (2020:151) agree that government should not wait to strengthen 
and improve health systems as the Covid-19 pandemic is the new “public health 
backdrop”.
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Amzat and Razum (2018 in Abrahams 2021) assert that these communicable 
diseases are further spread due to health inequalities and healthcare services 
providing poor quality healthcare. In South Africa, general inequality that exists 
in terms of services such as health, has its roots in the history of colonialism and 
apartheid. Hence, the country will continue to endure challenges of inequal-
ity due to its unjust past. The Inequality Trends in South Africa survey (Stats SA 
2019:2) affirms that eight out of every 10 black African-headed households utilise 
public healthcare facilities, compared to one out of 10 white-headed households. 
This ratio between the disparities in race attending public health facilities is 
noteworthy as it expresses the ability of affordability to attend private healthcare 
services. Ramathuba and Ndou (2020 in Abrahams 2021) concur that due to most 
of the population being unable to afford private healthcare, the public healthcare 
system is strained and challenged to provide equitable services.

The General Household Survey (GHS) (2019:25), indicates that seven out of 
every 10 households (approximately 72.5%) in South Africa use public healthcare 
institutions as their first point of access to healthcare services. In addition, the 
GHS (2019 in Abrahams 2021) indicates that 17.2% of the South African popula-
tion has private medical aid coverage. In March 2021, the Minister of Health of 
South Africa reported that 84% of South Africans make use of public healthcare 
services, while the remaining 16% utilise private healthcare services (Turner 
2021:1). Specifically, the survey indicates, while provinces such as Gauteng and 
the Western Cape respectively have high medical aid coverage of 24.9% and 
24.1%, Limpopo and the Eastern Cape have 9.9% and 10.8% (GHS 2019 in 
Abrahams 2021).

Furthermore, Benatar, Sullivan and Brown (2018 in Abrahams 2021) note that 
health inequalities are differences that are unnecessary, avoidable, unfair, and so-
cially unjust that put the already socially disadvantaged at a further disadvantage 
concerning their health. Balio, Yeager and Beitsch (2019 in Abrahams 2021) en-
dorse that in order for health inequalities to improve, social determinants of health 
such as housing and education should be addressed. Vyhrystyuk, Rogozhnikova, 
Semenova, Shusharina, Savelyeva and Kunygina (2017:152) attest that the quality 
of public health should be seen in conjunction with the overall living standards of 
the citizens.

In 1978, the World Health Organisation (WHO) developed the primary health-
care approach in the Alma Ata Declaration (WHO 2018 in Abrahams 2021). 
Although this declaration was revolutionary, it recognised that primary healthcare 
is key to effective healthcare services. In addition, it provided the health system 
with the foundation to improve health and strengthen overall health services 
for the global population. Rispel (2016:17) acknowledges that when health sys-
tems are weak, service delivery is sub-optimal and health outcomes are poor. 
Twala, Blaauw and Ssengooba (2019:2) stipulate that a strong healthcare system 
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is required for effective health service delivery and therefore strengthening the 
healthcare system is a key priority.

Rispel (2016:17) identifies three crucial shortcomings in the post-1994 public 
health- care system, namely the inability of leadership and management to imple-
ment key reforms, a lack of an effective district health system and the inability to 
deal with the health workforce crisis. Challenges such as capacity constraints, the 
lack of enforcing legislation and the inappropriate selection of officials in posts 
contribute to these shortcomings.

In an attempt to retain and attract scarce skills health professionals in South 
Africa, the Department of Public Service and Administration introduced the 
following measures. These include measures such as Occupation Specific 
Dispensation (OSD), rural allowances and pay progressions (Shipalane 2018:497). 
In 2009, OSD was implemented and introduced new salary levels for all health 
professionals (Zweigenthal et al. 2019 in Abrahams 2021).

SERVICES AT PUBLIC PRIMARY HEALTHCARE CENTRES

Primary healthcare facilities consist of CHCs, which deliver 24-hour services and 
day clinics. In addition, CHCs have a dedicated emergency unit without inpatient 
services as well as a midwife obstetric unit (Bresick, Von Pressentin & Mash 2019 
in Abrahams 2021). Cohen and Bruijns (2018:584) acknowledge that each CHC 
has unique characteristics in terms of patient demographics, disease characteristics, 
resources and employee skills. At the CHC’s, patients are seen in an outpatient de-
partment as well as at an emergency unit. Patients presenting at emergency units 
are walk-ins or brought in by emergency services. Thereafter, the decision rests on 
the clinicians’ assessment to transfer the patients to secondary hospitals (Aspelund, 
Patel, Kurland, McCaul & van Hoving 2019 in Abrahams 2021).

The workforce at CHC’s is a multidisciplinary health team consisting of doctors, 
nurses, pharmacists, and allied health professionals. The doctors employed at CHC’s 
comprise those who are completing their community service or internship year. 
Each CHC has a family physician who is a specialist in medicine and serves as the 
senior doctor at the facility (Bresick et al. 2019 in Abrahams 2021). Bradd, Travaglia 
and Hayen (2017:14) refer to allied health professionals as tertiary educated health 
professionals working as key members of the healthcare team to optimise the clini-
cal outcomes of patients. Allied health professionals include radiographers, occupa-
tional therapists, physiotherapists, and dieticians that assist with the diagnoses and 
treatment of patients (Anderson & Oakman 2016 in Abrahams 2021).

Furthermore, current provincial policies mandate that patients with acute 
conditions should be seen at hospitals and not at CHC’s. Emergency medical ser-
vices also have policies in place to bypass primary care facilities and take patients 
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directly to emergency units of secondary hospitals. Emergency units utilise a tri-
age system that colour-codes the patients according to the urgency of care (Cohen 
2017:12). An effective triage system prioritises patients by need of care, thereby 
differentiating those that need urgent care from those that will remain on a wait-
ing list. According to Cohen (2017:12), the colour-coding system represents four 
levels of priority, namely emergency (red), very urgent (orange), urgent (yellow), 
non-urgent (green). These triage scores are assigned by the nurses working in the 
emergency unit based on the patients’ vital signs and a list of specific emergency 
conditions. Tam, Chung and Lou (2018 in Abrahams 2021) acknowledge that an 
accurate triage score is fundamental for patients to receive the necessary medi-
cal service in the most appropriate time. Therefore, it is paramount that nurses 
regularly update their skills and knowledge of the triage system (Adeniji & Mash 
2016 in Abrahams 2021).

The South African triage system, namely the South African Triage Group 
(SATG), is a designated triage body focusing on improving equity and quality in 
emergency healthcare. Cohen (2017:13) acknowledges that the SATG is a local 
version of a triage system developed to assist in resource-constraint settings. This 
group utilises the South African Triage Scale (SATS), which was implemented 
in 2008 and categorised according to adult, child, and infant. The objectives of 
SATS are first to expedite health service treatment for patients presenting with life-
threatening conditions. Second, it ensures patients are categorised according to 
clinical conditions; and third to improve overall length of stay of patients. Fourth, 
it facilitates streaming of less urgent patients; and lastly it is user-friendly to health-
care professionals (Adeniji & Mash 2016 in Abrahams 2021).

Adeniji and Mash (2016 in Abrahams 2021) conducted research at Gugulethu 
CHC and discovered that patients lacked an understanding of the triage system. 
This was due to patients being uninformed, and even though there were posters 
displayed, patients felt that nurses needed to explain the system to them for better 
understanding. Phiri, Heyns and Coetzee (2020 in Abrahams 2021) acknowledge 
that patients feel frustrated and neglected owing to the lack of communication 
from health professionals. However, owing to patients’ limited knowledge of the 
triage process, they became convinced that the treatment was unfair and that 
nurses gave preferential treatment to certain patients whom they were familiar 
with (Adeniji & Mash 2016 in Abrahams 2021). Generally, long waiting times 
in triage lead to patients becoming anxious and fretful (Swart, Muller & Rabie 
2018:2). When waiting areas are overcrowded, the waiting period is prolonged 
with four to six hours (Phiri et al. 2020 in Abrahams 2021). Similarly, Scott and 
Moosa (2019 in Abrahams 2021) also found that patients who had limited knowl-
edge about the functioning of the triage system, resorted to being impatient and 
complained. This lack of knowledge adds an extra burden to the leadership in 
primary healthcare since they encounter several challenges.
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CHALLENGES ENCOUNTERED BY PUBLIC 
PRIMARY HEALTHCARE IN SOUTH AFRICA

As noted, South African healthcare institutions are facing increasing challenges as 
a new era for health reform has developed. Globally, the Covid-19 pandemic has 
cast the spotlight on challenges in healthcare such as availability of much needed 
human resources. Mofolo et al. (2019:1) acknowledge that in 2013, globally there 
was a deficit of 17.4 million healthcare workers, that included 2.6 million doctors 
and 9 million nurses. The South African Nursing Council (SANC), recognises that 
in 2020, there was one nurse for every 213 people in South Africa, which reflects 
an increased pressure of nurses delivering quality patient care (SANC 2021 in 
Abrahams 2021).

What transpired with the outbreak of the Covid-19 pandemic, was the need 
to employ more healthcare workers. During the 2020/21 Health Department 
Budget Vote, the then health minister, Mr Zweli Mkhize, reported that the health 
department created 50 614 posts to strengthen the public healthcare services. In 
addition, due to close collaboration between the National and Provincial Health 
departments as well as Professional Councils, 2 469 medical interns and 10 589 
Community Service Personnel were employed (Health Department Budget Vote 
2021 in Abrahams).

Another global challenge is that nearly half of the population living in rural 
and remote areas, has difficulty accessing quality healthcare services (Mbemba, 
Gagnon & Hamelin-Brabant 2016:61). These challenges also affect sub-Saharan 
Africa. In line with this, Mash et al. (2019:2) postulate that primary healthcare in 
Africa has suffered due to lack of government commitment and investment, low-
level healthcare workers with limited training, and a lack of supervision. South 
Africa is not an exception.

Shortage of staff

Primary healthcare facilities are most often poorly resourced and challenges such 
as understaffing are common (Adeniji & Mash 2016 in Abrahams 2021). The 
shortage in the health workforce does not only refer to the number of healthcare 
workers, but to a workforce of competent and scarce-skilled health profession-
als (Asif, Jameed, Hussain, Hwang & Sahito 2019:10). This is further confirmed 
by a study conducted by Samirah, Rohrer, Al-Surimi, Da’ar and Ahmed (2016 in 
Abrahams 2021) which revealed that the shortage of staff has led to difficulty in 
maintaining the quality of healthcare standards.

Undisputedly, healthcare service workers are essential for the effective func-
tioning of public healthcare services. When a shortage of staff is prevalent, long 
waiting times, low patient satisfaction and a high absenteeism rate due to staff 
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burnout ensues (Hardine 2017:1). Hardine (2017:2) investigated factors that con-
tribute to long waiting times at an emergency care centre at Paarl Hospital in the 
Western Cape. She reported that the unavailability of personnel such as porters, 
delays the treatment of patients. Porters are responsible for transporting patients 
to departments for other examinations such as radiology. Due to the absence of 
porters, important results are delayed which consequently prolong patients’ time 
at the facilities.

Furthermore, healthcare institutions are overcrowded and simply do not have 
the necessary staff capacity to deal with all the patients (Scheffler, Visagie & 
Schneider 2015 in Abrahams 2021). Moosa and Gibbs (2014:149) report that due 
to the low staffing totals, staff developed poor attitudes and consequently the 
quality of care is compromised. To overcome the overcrowding, Scheffler et al. 
(2015 in Abrahams 2021), indicate that CHC’s have implemented an appointment 
system as well as six-month prescriptions for chronic medication. Some CHC’s of-
fer extended service hours to improve access and patient flow. Notwithstanding, 
some patients still queue for hours before operating time, assuming that it oper-
ates under a first come, first served basis. Although efficient administrative or-
ganisational systems are in place, some patients still consider healthcare services 
inadequate and unacceptable.

Given the fact that healthcare services should be prioritised, it is alarming 
that long waiting times continually persist for healthcare clients. According to the 
Ideal Clinic guidelines, the maximum waiting time should be three hours (Scott 
& Moosa 2019 in Abrahams 2021). The Ideal Clinic is a strategy designed to 
improve the quality of primary healthcare services with characteristics such as 
good infrastructure, adequate staff numbers, adequate medicine supply and good 
administrative processes of services (Matsoso, Hunter & Brijlah 2016:1154).

A study conducted by Moosa and Gibbs (2014:149) in the Gauteng Province, 
reported that patients bypass clinics in order to access primary healthcare facili-
ties. Patients prefer visiting CHS’s after normal operating hours of clinics, as this 
ensures that they will not be turned away (Scheffler et al. 2015 in Abrahams 
2021). This further contributes to overburdening of healthcare employees as they 
are faced with overwhelming patient totals after hours. Even though healthcare 
employees have an increased workload, it is unethical for healthcare employ-
ees to turn away healthcare patients or refuse medical care (Rabie, Coetzee & 
Klopper 2016 in Abrahams 2021).

Notably, although more doctors are needed in primary healthcare, minor issues 
such as undermining nurse clinicians affects organisational culture. Shaughnessy 
and Griffin (2018:574) assert that the changing healthcare environment creates 
opportunities for nurse managers to advance in their profession. However, doctors 
have indicated that nurse managers are inconsiderate as they expect doctors to see 
an increasingly high number of patients on a daily basis. In addition, nurse managers 
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reported that it is an issue of power as doctors believe that they should be in charge. 
This creates vast conflict between nurses and doctors and the need for better col-
laboration between them is pivotal as this achieves better health outcomes.

For better health outcomes, the WHO (2018 in Abrahams 2021) states that the 
health workforce should be distributed evenly. South Africa is not an exception, 
as Jooste and Scheepers (2014 in Abrahams 2021) reported an uneven distribu-
tion of the healthcare workforce and a high vacancy rate in rural areas compared 
to urban areas. Subsequently, there is a shortage of the rural health workforce 
which negatively affects healthcare quality and health outcomes. Abay, Dibaba, 
Gebregohannes, Ararso, Mengistu and Hadis (2018:46) note that the imbalance in 
the distribution of the health workforce contributes to the disparities in the health 
outcomes between the rural and urban population.

Given this fact, more focus is needed on strategies to attract and encourage 
health professionals to work in rural areas. A rural recruitment and retention strategy 
could include identifying local youth to undertake a career in nursing and medicine 
(Campbell, Ross & MacGregor 2016 in Abrahams 2021). Another strategy includes 
placing newly qualified professional nurses in rural areas to complete their commu-
nity service as required to obtain their professional qualification (Shipalane 2018:1). 
Community service is a 12-month compulsory service for health professionals 
aimed at staffing the health workforce where access to health services is weak 
(Reid, Peacocke, Kornik & Wolfaardt 2018 in Abrahams 2021). Health professionals 
who must perform compulsory community service include doctors, nurses, dentists, 
pharmacists, radiographers, occupational therapists, physiotherapists, dieticians, 
speech and hearing therapists as well as clinical psychologists (Shipalane 2018:1). 
Moreover, Govender et al. (2017 in Abrahams 2021) note that the South African 
government introduced community service to retain newly qualified health profes-
sionals and place them in public healthcare facilities. Although rural placements 
have increased by 50% due to community service graduates, it does not meet the 
need in rural areas. This reliable recruitment strategy of health professionals does, 
however, not provide a long-term solution for staffing in rural areas. Instead, better 
opportunities should be provided for willing graduates who are prepared to stay 
longer than the obligatory year (Reid et al. 2018 in Abrahams 2021).

Likewise, Shipalane (2018:499) notes measures for rural healthcare fa-
cilities should be proactive and implemented to attract healthcare professionals. 
Furthermore, in order to align a rural community’s health needs, students should 
be encouraged to develop skills aligned to their community’s health needs (Szabo 
et al. 2020 in Abrahams 2021). In South Africa, the Umthombo Youth Development 
Foundation (UYDF) scholarship scheme, is a programme to alleviate the health 
workforce shortage in rural areas (Campbell et al. in Abrahams 2021). Thus, in-
vesting in the health workforce through programmes such as the UYDF, increases 
youth employment and strengthens rural communities’ healthcare services.
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Naidoo (2017:58) states that most healthcare services make use of agency 
staff to overcome the shortage of employees. Rispel, Blaauw, Chirwa and De 
Wet (2014:5) indicate that the agency rate for the public health sector in South 
Africa is 28.4% compared to the private health sector’s 58.4%. Generally, the 
health workforce is mal-distributed between the public and the private health 
sector. Overall, 73% of general practitioners practise in the private sector which 
leaves the public health sector with one practising doctor for every 4 219 people 
(Ellis 2017 in Abrahams 2021). The then Minister of Health in South Africa, Zweli 
Mkhize, reported on World Health Day 2021 that 75.2% of specialists practise in 
the private sector, compared to 24.8% who practise in the public sector (Turner 
2021:1). This is of great concern as only 16% of the South African population 
currently have access to private healthcare (Turner 2021:1).

Maseko and Harris (2018 in Abrahams 2021) state that health professionals 
prefer working in the private health sector because of better resources and infra-
structure. While the public health sector is overburdened and offers poor qual-
ity of care, the private health sector provides quality facilities and excellent care 
(Morudu & Kollamparambil 2020:2).

Specifically, the nursing shortage is brought on where the demand for nursing 
staff exceeds the supply (Matlakala & Botha 2016:201). Hence, agencies play a sig-
nificant role in healthcare as they supplement the nursing shortage on an as-needed 
basis (Moyo, Ali & Dudley 2019:119). However, this creates further problems as 
team leaders have to supervise agency staff due to their limited knowledge and skills 
(Naidoo 2017:58). Owing to the temporary nature of agency staff, routine compe-
tency assessments are not performed as in the case of permanent staff (Moyo et 
al. 2019:120). Subsequently, team leaders are obligated to ensure that agency staff 
provide the same high-quality services and therefore must set aside important lead-
ership tasks to assist with clinical work (Moyo et al. 2019:120).

Inadequate access to public healthcare services

Ramathuba and Ndou (2020 in Abrahams 2021) point out that the South African 
healthcare system has undergone vast changes since the country gained democ-
racy and therefore health professionals should bear in mind that communities are 
aware of their rights when accessing health services. High quality public health-
care services are dependent on several factors such as accessibility, affordability, 
acceptability, adequacy, and availability. Accessibility refers to the proximity of 
health facilities in relation to patients’ homes. It is the opportunity of ease with 
which patients are able to utilise healthcare services within a reasonable distance 
(Mokomane, Mokhele, Matthews & Mokoae 2017 in Abrahams 2021). Patients 
who have lesser access to healthcare, have poorer health outcomes than the gen-
eral population (Scheffler et al. 2015 in Abrahams 2021).
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Stellenberg’s (2015:2) study revealed that a number of clients could not afford 
to access health services as accessibility is also dictated by the socio-economic 
status of the patients. Affordability of healthcare refers to the costs that patients 
incur such as travelling costs and even the costs such as loss of income due to 
visiting the healthcare facilities (Fusheini & Eagles 2016 in Abrahams 2021). In 
addition, most patients use public transport to health facilities; hence they often 
arrive late for appointments or do not attend appointments due to lack of finances 
(Stellenberg 2015:2). Thus, utilising public transport not only adds extra costs to 
patients but is also a constraint to accessing public healthcare services on time 
(Guimaraes et al. 2019:3). This casts the spotlight on South Africa’s underdevel-
oped public transport network, which coherently influences health service deliv-
ery (Burger & Christian 2020:14).

Mokomane et al. (2017 in Abrahams 2021) note that the acceptability of public 
healthcare services refers to the nature of service provision and how individual 
healthcare patients and communities perceive the quality of healthcare services. 
Acceptable health services are based on non-discrimination and include the confi-
dentiality of patients’ health information as well as services that consider the cultural 
needs of patients (Paulus-Mokgachane, Visagie & Mji 2019:2). Burger and Christian 
(2020:45) acknowledge that the acceptability of public healthcare services is crucial 
in the implementation of the NHI. It is perceived that current private healthcare ser-
vice users will bypass public healthcare facilities if a quality service is not rendered.

The availability of public healthcare services, refers to an adequate supply of 
healthcare facilities, healthcare providers, consumables, and pharmaceuticals 
(Mothupi, Knight & Tabana 2018 in Abrahams 2021). It comprises fully function-
ing healthcare facilities as well as dedicated healthcare programmes such as pro-
grammes dealing with sexually transmitted diseases available for patients (Muller 
2017:5). Burger and Christian (2020:45) state that the availability has increased 
since the post-apartheid era as more healthcare facilities have been built and up-
graded. Consequently, patients have shorter travelling times as more facilities are 
available closer to their homes.

Mothupi et al. (2018 in Abrahams 2021) define the adequacy of public health-
care services as an integrated measure of quality, coverage and the social deter-
minants of health. Coverage refers to a measure of access to healthcare and not 
only the availability of healthcare services. Adequacy is a patient-centred meas-
ure, although most of the intersectoral indicators are measured from the supply 
side. In South Africa, the intersectoral indicators are dedicated data sources such 
as the District Health Information System and Statistics South Africa. Moreover, 
adequacy refers to the actual hours that health facilities are available as well as to 
the cleanliness and maintenance of the health facility.

Generally, primary healthcare provides a 24-hour healthcare service. Hence, 
most healthcare workers are shift workers, meaning they work non-standard or 
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extended hours (Liebenberg, Coetzee, Conradie & Coetzee 2018:5). Vedaa, 
Pallesen, Erevik, Svensen, Waage, Bjorvatn, Sivertsen and Harris (2019 in Abrahams 
2021) state that shiftwork and long working hours are common in the healthcare 
sector, where long working hours refer to shifts longer than eight hours. In order to 
reduce the negative consequences of shift work, a change in the duration of work-
ing hours or changing from fixed to rotating schedules is recommended.

Kotze, Van der Westhuizen, Loggerenberg, Jawitz and Ehrlich (2020:3) note that 
nurses and allied health professionals provide a 24-hour health service, by working 
eight- to 12-hour shifts. However, working 12 hours as opposed to the normal eight 
hours, poses twice the risk of medical errors. Manyisa and Van Aswegen (2017:34) 
recognise shift work as an occupational health and safety challenge. They reported 
that it results in health effects such as fatigue, stress, reduced sleep and alcohol 
abuse. Due to the resulting fatigue, health professionals have a lack of concentration 
leading to incidences such as needle stick injuries. As long working hours, irregular 
shifts combined with a heavy workload, lead to burnout of health professionals, it 
affects the quality of patient care (Liebenberg et al. 2018:5).

Moreover, medical doctors usually provide an “on-call” on-site 24-hour shift, 
followed by a day of “post-call” work. These long working hours led to the Safe 
Working Hours campaign in South Africa. This campaign was started to generate 
evidence-based discussion aiming to regulate working hours for South African 
doctors (Kotze et al., 2020:4).

Inadequate funding

Despite a number of promises made at the end of the apartheid era in South 
Africa, inadequate funding is common in the public healthcare system (Neely 
& Ponshunmugam 2019:214). Malakoane, Heunis, Chikobvu, Kigozi and Kruger 
(2020:2) acknowledge that chronic underfunding in public health, has negatively 
impacted the ability of African countries to provide for the healthcare needs of 
citizens. Public health facilities compete for limited funds as their functioning is 
reliant on government funding (Seymour et al. 2019:1). Although South Africa 
spends more on public health than any other African country, it has a high burden 
of disease and overcrowded health facilities (Malakoane et al. 2020:2).

Following from the above, James, Gmeinder, Rivadeneria and Vammalle 
(2018:98), point out that primary healthcare services are provided to the low- and 
lower-middle income South African population that unfortunately constitutes the 
majority of the population. As a result, primary healthcare services are free, or 
patients are only charged a minimal fee. The fact that public healthcare services 
are free, should not mean that the quality of services is compromised (Burger & 
Christian 2020:44). While health services already face financial constraints, it still 
provides services to the ageing population (Baker, Honeyford, Levene, Mainous, 



Administratio Publica | Vol 30 No 2 June 202276

Jones, Bankort & Stokes 2016 in Abrahams 2021). As citizens’ life expectancy in-
creases, they require unconditional access to healthcare services and this impacts 
directly on public health expenditures (Mkize 2017:59).

The growing South African population, coupled with the rising number of 
refugees and migrants, has caused concern to provide a sustainable public health 
system (Ngobeni, Breitenbach & Aye 2020:15). The Human Sciences Research 
Council (HSRC) (2020 in Abrahams 2021), reports that with the current Covid-19 
pandemic, the South African population will experience a reduction in disposable 
income. This will bring an even greater influx of the population to an already 
burdened public health system. More of the population will shift from the pri-
vate health system to a public health system due to job losses and affordability 
of private medical aids. Therefore, Fusheini and Eagles (2016 in Abrahams 2021) 
propose that South Africa needs a health financing system, which would provide 
a quality and affordable health service to all healthcare patients. This raises the 
question of the readiness of South Africa to implement the NHI, as it aims to 
resolve current public health financial challenges. Although the NHI is a step in 
the right direction to eradicate the two-tier health system and improve the quality, 
financial constraints need to be overcome (Tsakok 2020:8).

Furthermore, James et al. (2018:97) argue that although health outcomes in 
South Africa have improved, partly due to an increase in health spending, the 
healthcare budgets are not formulated appropriately. Their study further revealed 
that district healthcare managers are not equipped with budget formulation skills 
and therefore, specific needs are not reflected thoroughly in budgets. Malakoane 
et al. (2020 in Abrahams 2021) agree that the lack of financial management skills 
of healthcare leaders, led to budget and resource allocation challenges. This further 
led to funds running out in the middle of the financial year. James et al. (2018:97) 
recommend the involvement of healthcare service providers in the budget process 
to create a mutual understanding of finances. This will ensure that the budget is 
spent on essential items to provide quality healthcare services. By maximising the 
effectiveness and efficiency of healthcare expenditures, the overall aim of sustaining 
the population’s expectations of health services could be achieved.

Stellenberg (2015:2) states that health services should be prioritised and there-
fore public spending on health services should be increased. Delivering a high-
quality care to healthcare clients, should not be compromised by a lack of funds 
(Cohen & Bruijns 2018:579). James et al. (2018:98) acknowledge that generally, 
public health expenditure is used to cover the costs of public health facilities and 
public health interventions.

Unfortunately, public health services bear the brunt of corruption that under-
mines the delivery of quality health services and the timeous response to dis-
eases. Corruption refers to the use, misuse or abuse of state funds or resources 
for private gain that impacts population health outcomes (Naher, Hoque, Hassan, 
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Balabanova, Adams & Ahmed 2020:2). In addition, corruption is a result of poor 
governance such as a lack of transparency and accountability and therefore, good 
governance is crucial for effective healthcare delivery.

Moreover, the rising trend in corruption which was revealed during the 
Covid-19 pandemic to procure much needed resources, is alarming. South Africa, 
like the rest of the world’s health services, was not prepared to deal with the 
extent of the pandemic. Consequently, the lack of resources of the public health 
system increased corruption. Examples include informal payments and bribes to 
procure medical supplies (Naher et al, 2020:5). Hence, Ngobeni et al. (2020:15) 
posit that every province in South Africa should monitor its public health spend-
ing through efficient monitoring and evaluation systems. Ongoing monitoring is 
essential, as Tsakok (2020:2) emphasises that the Covid-19 pandemic has taught 
the world the central importance of public healthcare.

PUBLIC HEALTHCARE LEADERSHIP 
RESPONSE TO COVID-19

In early 2020, globally the Covid-19 pandemic threatened human existence 
(Mackworth-Young, Chingono, Mavodza, McHugh, Tembo, Chikwari, Weiss, 
Rusakaniko, Ruzario, Bernays & Ferrand 2021 in Abrahams 2021). This pandemic 
is caused by the Coronavirus 2 (SARS-COV-2) and spreads through respira-
tory droplets (Papadimos et al. in Abrahams 2021). These droplets transmit from 
person to person as well as contaminate surfaces (Preiser & van Zyl 2020:258). 
Brownson, Burke, Colditz and Samet (2020:1605) refer to the pandemic as a 
medical and public health emergency with uncertain consequences.

Sub-Saharan Africa was affected severely by the Coronavirus as these coun-
tries have weak and overstretched health systems with limited public health 
oversight (Mackworth-Young et al. 2021 in Abrahams 2021). Parker et al. (2020 
in Abrahams 2021), agree that sub-Saharan Africa has a resource-constrained 
public healthcare system and therefore needed to prepare as best it could for the 
Covid-19 pandemic.

The South African government implemented emergency measures to reduce 
the rate of the pandemic’s spread (Preiser & Van Zyl 2020:258). These measures 
were essential to prepare healthcare services (Mackworth-Young et al. 2021 
in Abrahams 2021). Measures included implementing a lockdown, restricting 
movement, closing of national and provincial borders, remote working, closing 
of schools and universities, cancelling mass events, and closing non-essential 
services (Hayry 2021:42). Moreover, society had to adjust to measures such as 
social distancing, wearing of masks, frequent hand washing, and quarantine when 
exposed and infected by the Coronavirus (Hayry 2021:42).
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Given South Africa’s high number of informal settlements, the virus posed the 
risk of a massive spread (Manderson & Levine 2020 in Abrahams 2021). As previ-
ously stated, communities in informal settlements are particularly vulnerable to 
health risks due to a lack of basic services such as clean water and adequate 
sanitation. Statistics South Africa (2021:15) reported while in 2006, 9 million con-
sumers had access to clean water, it increased in 2019 to 13.8 million.

More importantly, while all people should be treated equally during the pan-
demic, it seems vulnerable groups were affected more, compared to the rest of 
the population (Hayry 2021:42). This is due to South Africa’s high inequality index 
that extends into the healthcare services (Parker et al. 2020 in Abrahams 2021). 
Brownson et al. (2020:1606) agree that the pandemic affected the poor more and 
increased their risk of contracting the virus. Zerbo et al. (2020:47) state that the 
impact is more due to daily hazards in living conditions such as the lack of social 
distancing due to overcrowding.

Even though globally countries were faced with the same pandemic, there has 
been a diverse response (Dreyer & Snyman 2020 in Abrahams 2021). While high- 
and middle-income countries imposed strict restrictions, it presented challenges 
for low-income countries (Mackworth-Young et al. in Abrahams 2021). Countries 
such as Europe and the United States (US) have progressive public healthcare 
systems, whereas Africa is poorly resourced with a high vulnerability to epidemics 
(Parker et al. 2020 in Abrahams 2021). Consequently, some countries managed 
the pandemic well, while other countries faced huge challenges.

Therefore, as the Covid-19 pandemic continued to threaten the livelihood of 
human existence, the spotlight was on public health (Papadimos et al. 2020 in 
Abrahams 2021). The pandemic reminded everyone of the value and necessity of 
public health (Brownson et al., 2020:1605), hence, how public health would re-
act, would demonstrate its competence and preparedness (Papadimos et al. 2020 
in Abrahams 2021). Brownson et al. (2020:1609) point out that the pandemic pro-
vided the opportunity to view public health through a new lens and inform a new 
vision for public health. Graham and Woodhead (2021 in Abrahams 2021) state 
that the Covid-19 pandemic required leadership to focus on quality by providing 
safe, effective, efficient, equitable and patient-centred healthcare services. The 
fact is that the pandemic has provided a chance to enhance, improve and sustain 
public health.

It is without doubt that the Covid-19 pandemic posed challenges and op-
portunities to leadership (Mather 2020 in Abrahams 2021). Hence, when the 
South African government implemented an emergency response to Covid-19, it 
consulted with various experts and advisors (Papadimos et al. 2020:168). Dreyer 
and Snyman (2020:1) state that the South African president, advised by a team of 
experts that included the Minister of Health, reacted quickly and appropriately to 
the pandemic. President Cyril Ramaphosa declared a State of National Disaster 
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on 15 March 2020. In order to prepare public healthcare systems, a countrywide 
hard lockdown was implemented from midnight on 26 March 2020 to 16 April 
2020 (Parker et al. 2020:1). This initial lockdown was extended further as recur-
rent waves of the pandemic continued to threaten human existence.

Hayry (2021:42) postulates that when governments are confronted with situa-
tions such as Covid-19, they face conflicting decisions. On the one hand, they have 
to ensure citizens’ health and safety, while on the other hand implementing mea-
sures to protect businesses and the economy. Bartsch, Webber, Buttgen and Huber 
(2020 in Abrahams 2021) concur that while health was the major concern, the 
social and economic crisis caused by Covid-19 was important to consider. While 
public health is at the forefront, decision-makers needed to find a balance between 
public health and the economic consequences. Nyasulu and Pandya (2020:2) 
postulate that healthcare services needed to find a balance between maintaining 
routine services and coping with the pandemic. Unfortunately, this was difficult, 
as Covid-19 patients had to be prioritised. Notwithstanding, Dreyer and Snyman 
(2020 in Abrahams 2021) are of the opinion that the South African government 
demonstrated good leadership for the country during this uncertain period.

The pandemic took its toll on healthcare services. The functionality of health-
care services was under strain and healthcare workers’ capacity was overstretched 
(Nyasulu & Pandya 2020:1). This is of great concern as a global shortage of 
healthcare workers is predicted by 2030, with a vast shortage predicted for Africa 
(Van Ryneveldt, Schneider & Lehmann 2020 in Abrahams 2021). Brownson et 
al. (2020:1605) postulate that the public health system requires a reinvention that 
depends on the leadership of a country.

CONCLUSION

This article first contextualised primary healthcare with specific reference to South 
Africa. Public healthcare services came under the spotlight with the Covid-19 
pandemic as it became clear that healthcare services were not prepared to deal 
with this pandemic. South Africa’s health system has always been perceived as 
delivering a poor standard of healthcare services. Moreover, the study revealed 
that it is still faced with inequalities such as access. Given that most of the South 
African population is unable to afford private health services, public health ser-
vices are strained and challenged to provide equitable health services.

This article then contextualised the challenges such as the shortage of staff, 
inadequate access to public health facilities as well as inadequate funding for 
service provision for primary healthcare. Human resources are the most essen-
tial healthcare resource, and the shortage leads to long waiting times and low 
patient satisfaction. This article discovered that the lack of capacity further leads 
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to burnout of employees as they are overworked. Moreover, it revealed that there 
is an uneven distribution of healthcare workers and therefore strategies should 
be proactive to attract healthcare workers to rural areas. Lastly, it was important 
to discuss the public healthcare leadership’s response to the Covid-19 pandemic. 
Although there have been significant strides towards providing and improving 
public healthcare, the pandemic demonstrated how socially disadvantaged com-
munities have been impacted by inequalities.

NOTE

* This article is based on the Master’s dissertation of Gail Abrahams conducted under the supervision 
of Dr X C Thani and co-supervision of Prof S Kahn at the University of South Africa, titled: 
Abrahams, G.L. 2021. Transformational leadership in public primary health care. Unpublished 
Master of administration dissertation. Pretoria: Unisa.
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ABSTRACT

The design and implementation of Public Performance Management and 
Development Systems (PPMDSs) in the South African public service is a 
relatively new phenomenon and remains a source of contention. Similar 
to other government departments, the National Department of Human 
Settlements (NDHS) has been faced with dwindling organisational perfor-
mance despite the design and implementation of its PPMDS in terms of its 
Employee Performance Management and Development (EPMD) policy.

Following a qualitative, case-study design, the purpose of this article 
is to report on findings of an empirical survey conducted at the NDHS 
to explore key challenges associated with implementing its PPMDS. The 
target population comprised senior managers (directors) and middle man-
agers (deputy directors and assistant directors). Responses obtained were 
analysed using SPSS software (version 27). The findings revealed significant 
challenges, including other employees’ negative perception of the imple-
mentation of the system, leadership issues, and organisational structural 
concerns that adversely influence successful implementation of the PPMDS 
in the NDHS. In response, a strategic framework is proposed to implement 
the PPMDS more effectively.
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INTRODUCTION

The South African public service’s system of performance management is critical 
to enhance both organisational efficiency and the performance levels of public 
employees. The public service is mandated by the Constitution of the Republic 
of South Africa, 1996 to develop ways to meet government objectives regarding 
its service delivery obligations. Government departments are constantly under 
pressure to improve performance through optimal utilisation of resources and a 
productive and motivated staff corps. For this purpose, public institutions need 
to establish comprehensive PPMDSs. The Public Service Commission (PSC 
2018:5) confirms that the purpose of the PPMDS is “to provide a framework to 
enhance individual employees’ performance […] thereby contributing towards 
overall improved organisational performance”. It is thus expected that the pri-
mary value of the PPMDS is to serve as an enabling instrument to guide manag-
ers towards achieving strategic objectives, to recognise individual performance 
excellence, to provide feedback on employee performance, and to direct staff 
development initiatives.

The mandate of the NDHS is articulated in Section 26 of the Constitution, 
1996, which stipulates that: “Everyone has the right to have access to adequate 
housing and that the state must take reasonable measures, within its available 
resources, to achieve the progressive realisation of this right”. The PPMDS of the 
NDHS is therefore particularly aimed at monitoring and evaluating progress made 
in terms of access to adequate housing in the country. As such, the NDHS is 
expected to conduct quarterly performance reviews to assess individual perfor-
mance. The Department of Public Service and Administration’s Determination 
and Directive on Performance Management and Development (DPSA 2018:5) in-
dicates that such reviews should be done against the departmental strategy and be 
aligned with the institutional budget. Accordingly, public employees are expected 
to develop individual Public Performance Agreements (PPAs) aligned to the de-
partmental strategic plan. This is also in line with regulation 72(1) of the Public 
Service Regulations (2016), which mandates all employees to annually enter into 
and sign performance agreements (PAs) with their respective supervisors at the 
beginning of every financial year, committing themselves to mutually accepted 
performance targets. During the assessment, divisional managers have to focus 
on the achievement of targets against set performance indicators to determine 
whether strategic objectives and goals of the department have been achieved.

Despite the NDHS’s efforts to improve its performance, it continually fails 
to fully meet and achieve its strategic objectives and targets. According to the 
NDHS Organisational Performance Trends (2019:2) it seems that performance 
is actually declining annually (e.g., 83% in 2018/2019; 63% in 2020/2021; and 
53% in 2022). Notwithstanding this downward trend, employees of the NDHS 
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are still rewarded for performance exceeding expectations, despite overall 
departmental underperformance (NDHS 2019:30). The Corporate Services 
Quarterly Reports of the NDHS furthermore repeatedly portray evidence of the 
lack of support and cooperation to improve the PPMDS implementation. As 
a result, the PPMDS process is seemingly treated as simply a matter of com-
pliance. Trade unions have also been inundated with complaints lodged by 
employees against the PPMDS implementation process. Similarly, the Human 
Resources (HR) Development Unit has been dealing with a high number of 
appeals from employees contesting outcomes of performance assessments. 
Furthermore, there are concerns among senior managers as to the overall ef-
fectiveness of the PPMDS to manage institutional and individual performance. 
It is evident that there is no uniformly applied implementation strategy for the 
PPMDS in the NDHS.

Given this context, the purpose of this article is to report on findings of a sur-
vey conducted among senior and middle managers in the NDHS to ascertain key 
challenges associated with implementing the PPMDS successfully and to propose 
a strategic framework to operationalise the PPMDS effectively. Although the sur-
vey is case-study based, the recommendations proposed may be of significant 
value for all national government departments.

PUBLIC PERFORMANCE MANAGEMENT:  
A CONCEPTUAL AND CONTEXTUAL ORIENTATION

With the advent of outcome- and evidence-based governance and notions of 
value-for-money and more-with-less, a performance orientation moved centre 
stage in public institutions. Governments need to convince society that taxpayer’s 
money and public resources are optimally utilised in the delivery of public ser-
vices (Hendricks and Matsiliza 2015; Ramulusi et al. 2015). While public perfor-
mance is a much-debated concept, Bussin (2013), Van Dooren et al. (2010) and 
Van der Waldt (2014) assert that performance generally has two domains, namely 
organisational efficiency and human capital. These two domains are highly in-
terdependent; individuals cannot perform adequately in an unfavourable work 
environment and departmental systems and processes can only be as successful 
as the people responsible for managing them. There is thus a causal relationship 
between individual performance and organisational performance.

Aguinis (2016:88) and Sonnentag and Frese (2005:36) describe public perfor-
mance as a multidimensional concept – individuals’ proficiency with which they 
perform organisational activities. Longdon (2000:13), taking an organisational 
view, regards public performance as work that is being done to ensure a public 
institution achieves its vision and mission statements.
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Scholars such as Aguinis (2016), Mbhanyele (2015), Mwita (2000), and Van 
der Waldt 2006) maintain that individual performance assessments should con-
sider the circumstances in which the individual had to perform. Factors such as 
personalities, supervision, guidance and support, team dynamics, systemic con-
siderations and contextual or situational factors, should all be taken into account. 
These factors are usually absorbed in performance management models and tech-
niques. Some of the most prominent models and techniques include the Balanced 
Scorecard, the ServQual Model, and the EFQM Excellence Model. These models, 
or at least some of their principles, should be imbedded in the design of compre-
hensive PPMDS for the Public Service. According to Aguinis (2013:6) and Radnor 
and McGuire (2004:245), a PPMDS is a key tool that organisations use to translate 
strategy into results. From a human capital perspective, the PPMDS aims to assist 
public organisations to make informed public decisions about public employees’ 
compensation, e.g., payment of bonuses and pay increases. The PPMDS influ-
ences the productivity of the public organisation, public financial performance, 
public service quality, public employee job satisfaction and public customer sat-
isfaction (Glendinning 2002:161). It also serves as an administrative reward tool 
to enable public employees to gain clarity about their performance contracts and 
commitment in relation to the expectation of the organisation (Aguinis 2016:27; 
Jha and Jha 2018:80). The PPMDS also serves as a developmental and feedback 
tool that allows public employees to understand their performance limitations in 
order to design appropriate training interventions (Aguinis 2016:27).

Performance management applications in 
the South African public service

The democratic government in South Africa adopted New Public Management 
(NPM) reforms in 1994 to transform the performance of the public service to im-
prove service delivery (Cameron 2015; Hanif et al. 2016). Pursuant to broad-based 
socio-political reforms, the public service established an outcome-based perfor-
mance management system in 2010 (DPSA 2018:1). The performance-based 
agenda is primarily founded on aspects such as objective setting, assessment 
reviews, and performance-related remuneration. As a result, it is underpinned 
by principles of improving public organisational performance, accountability, 
quality service delivery, and responsiveness to societal needs (DPSA 2018:1). 
Furthermore, the outcome-based approach is designed to ensure that perfor-
mance objectives contained in departmental strategic plans, annual performance 
plans, and key government focus areas are imbedded in employees’ PAs (DPSA 
2018:1). PAs are fundamental for continuous monitoring, assessing and evaluating 
of employee performance. Furthermore, this comprehensive performance sys-
tem makes provision for the Employee Performance Management Development 
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System (EPMDS) as a performance management framework within which 
PPMDSs are imbedded to improve organisational performance (Hendricks and 
Matsiliza 2015:125). The EPMDS makes provision for individual PPAs, inclusive 
of Work Plans, which must contain Key Responsibility Areas, Generic Assessment 
Factors, and Development Plans. The Development Plans must outline areas 
which require performance improvement to achieve set goals. The departmental 
PPMDS must ultimately align the achievement of strategic objectives with the 
PPAs and Work Plans. The performance process commences at the beginning 
of the financial cycle, i.e. 1 April to 31 March of the following year. Managers 
need to observe and document performance continuously and proactively ad-
dress any performance concerns with positive feedback, mentoring and coaching. 
In addition, national departments are required to conduct mid-term performance 
reviews against planned targets on a biannual basis.

In the NDHS, the Directorate: Human Resources Development and 
Performance Management and Development System (HRD & PMDS) is the cus-
todian of the PPMDS. In 2017/18, the Directorate developed an EPMDS policy, in 
consultation with NDHS officials and trade unions, and it was subsequently ap-
proved by the Director-General of the department with effect from 1 April 2019. 
This policy was mandated by Chapter 4, Part 5 of the Public Service Regulations 
(PSR) of 2016 that stipulates that all government departments must revise their 
performance management policies to ensure alignment with the PSR. Section 73 
of the PSR emphasises the importance of establishing performance incentives and 
rewarding performance. Parallel to this, Section 73 (d) of the PSR also requires the 
introduction of the provision of non-financial incentives.

Section 6 of the EPMDS policy (NDHS 2019:7) provides key principles that 
underpin the implementation of the PPMDS, i.e., development of employees, 
signing of PAs, objective assessments, as well as rewarding performance. Section 
7 of the policy (NDHS 2019:9) further outlines the performance management 
cycle that is divided into four phases:

 Q public performance planning and performance agreement;
 Q public performance monitoring;
 Q public performance assessment; and
 Q managing the outcome of public performance assessment.

Section 10 of the policy directs the Executive Authority to establish a Performance 
Moderations Committee. This committee, among others, plays an oversight role in 
the application of the PPMDS by ensuring that it is fair and objective. Furthermore, 
the Moderation Committee must make recommendations to the Director-General 
in cases where public managers fail to execute their responsibilities regarding 
assessment and rating of individual performance (NDHS 2018:16–17). Where 
employees disagree with the final moderated score, there is also the Assessment 
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Appeal Committee to review the moderated scores by the Moderating Committee. 
Should the employee be dissatisfied with the outcome of the Assessment Appeal 
Panel, they may submit a formal grievance to the Directorate: Labour Relations.

Section 11 of the NDHS EPMDS policy requires that by 31 December, the 
annual public performance assessment outcome should be implemented by 
the department. This is in line with the compliance date provided by the DPSA. 
The policy further advises on the payment of bonuses (not exceeding 1.5% of 
the NDHS remuneration budget) and pay progression, which is based on the 
Incentive Policy Framework. As part of innovation and invention by employees, 
the policy also allows provision for non-financial awards to employees by the 
Executive Authority. Furthermore, the policy gives guidance on how to deal with 
probationers, as well as with non-performance at work.

Section 25.4 of the EPMDS policy (NDHS 2019:16) outlines the roles and re-
sponsibilities of the Minister, Head of Department (HOD) and public senior man-
agers during the implementation of the PPMDS in the NDHS. Among different 
roles outlined, the following were common, based on the DPSA directives (2018) 
to ensure appropriate implementation of the PPMDS:

 Q compliance of public senior managers with the PPMDS and Policy;
 Q adherence to the submission date of PA agreement to the HR Unit;
 Q HODs leading by example in terms of their submission of PA;
 Q encouraging and building culture of performance in the Departments; and
 Q alignment and integration of public SMS members’ system and non-SMS 

members.

All these PPMDS activities are critical in ensuring an effective PPMDS in the pub-
lic service.

The NDHS policy indicates that the primary responsibilities of the HR unit 
are to expedite full understanding and implementation of the EPMDS, ensure 
compliance with the DPSA prescript and provide administrative support (NDHS 
2019:16). It should be noted that the PSC (2018:47) advises that HR and PMDS 
Directorates should be strategic partners in the departments rather than adminis-
trative support partners. This suggests that during the strategic planning HR should 
be able to provide information on HR and developmental activities, workforce 
planning information, workforce planning, and recruitment and hiring decisions 
(Aguinis 2016:23). In addition, HR should be able to align strategic planning and 
public performance assessment documents and assist in strategic planning chal-
lenges (PSC 2014:23).

An analysis of the content of this policy revealed that it does not provide a 
framework for implementation. This is also seemingly the case in other depart-
ments as confirmed by a recent performance evaluation report of the DPSA 
(2018:14), which suggests that the successful implementation of the “PPMDS is 
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one of the most challenging undertakings which the South African public service 
is faced with due to its controversy, complexity and non-adherence to its public 
objectives, principles and failure to enhance the provision of quality service”. In 
addition, studies conducted by Fatile (2014), Van der Waldt (2014), Hendricks 
and Matsiliza (2015), Ramulumisi et al. (2015) and Nxumalo et al. (2018) all con-
firm that the successful implementation of the PPMDS in the South African public 
service remains a significant challenge leading to non-compliance and non-
adherence to policies and procedures, thereby failing to meet strategic objectives 
and targets. These studies show that there are significant gaps and misalignment 
between individual performance outcomes (i.e., rewards and performance bo-
nuses) and departmental achievements. This assertion is consistent with the find-
ings of a survey conducted by Fatile (2014:96), who compared South Africa with 
other African countries and established that the PPMDS is not yet fully established 
as “a way of doing business” in government.

RESEARCH METHODOLOGY

Following a qualitative, case-study design, data was collected through a survey 
questionnaire to gain insight into implementation challenges of the PPMDS in the 
NDHS. The target population comprised 56 senior managers (directors, Level 13) 
and 209 middle managers (deputy directors and assistant directors, Levels 9–12). 
Purposive sampling was used to obtain a representative sample of the target 
population (Table 1). Senior managers (directors) were targeted because they are 
responsible for the implementation of the PPMDS in their respective directorates, 
while middle managers (deputy directors and assistant directors) were included 
since they are responsible for the performance of their respective sub-directorates, 
inclusive of officials.

Table 1: Target population and sampling

Senior managers Sample size Middle managers Sample size

56 33 (59%) 209 46 (22%)

Total sample (n=) 79

After obtaining permission from the Director-General of the department to con-
duct the survey, a Google Electronic Survey Questionnaire consisting of open- 
and closed-ended questions was designed and e-mailed. Respondents were 
required to sign informed consent forms. Data obtained was analysed with the 
assistance of the NWU Statistics Unit by using SPSS (version 27) and the IBM 
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Statisca software program (Version 14.0.015). This was done to avoid manipula-
tion of results and to ensure validity and reliability (accuracy and consistency of 
measures).

RESULTS AND FINDINGS

As far as the biographical profile of respondents is concerned, 52% of respond-
ents identified as male and 48% as female. The majority of respondents (53%) 
were aged between 41 and 50, and only 1% were below the age of 31. In terms 
of work experience, 32% had 6–10 years of experience, 31% had 11–15 years of 
experience, 17% had less than six years of experience and 5% had more than 20 
years of experience. The profile of respondents is fully suited to gain rich data and 
insight regarding the implementation of the PPMDS in the NDHS. The findings 
were analysed based on five themes and associated questions.

Theme 1:  Developing an implementation strategy 
of the PPMDS in the NDHS

Q1.1:  Is there an implementation strategy of the PPMDS to 
guide senior managers in managing performance?

Of the respondents, 47% indicated that there is indeed an implementation 
strategy for PPMDS in the NDHS, while 29% indicated that there is no such 
implementation strategy in place; 24% indicated that they were not sure. 
Respondents who indicated that there was no implementation strategy for the 
PPMDS cited the availability of departmental Performance Management and 
Development System Policy which is used as a guideline to implement PPMDS 
in the department. The policy does not, however, explicitly make provision for 
an implementation strategy. Respondent Five indicated that the lack of a strategy 
for implementation of the policy is due to a “lack of appetite by management to 
develop such a strategy”.

Q1.2:  Is it necessary for the NDHS to have an implementation strategy 
to guide senior managers in implementing the PPMDS?

The majority of respondents (91%) reported that it is necessary for the depart-
ment to have an implementation strategy, whereas 4% responded that there is 
no need for the implementation strategy; 5% indicated that they were not sure. 
Respondents were of the view that the implementation strategy would enhance 
the effectiveness of the PPMDS and ensure that it is tailor-made for the NDHS’ 
environment and to improve the productivity of employees. As a result, there is a 
need to develop a PPMDS implementation strategy.
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Q1.3  Which other administrative tool(s) (policies, directives, etc) 
are currently used in the department in relation to facilitating 
the achievement of the departmental goals and objectives?

Besides the need for the implementation strategy, the majority of respondents in-
dicated that there are other administrative tool(s) (policies, directives, etc) that are 
currently used in the department to facilitate the achievement of the departmental 
goals and objectives. The majority of the respondents indicated that such admin-
istrative tools are the Departmental Strategic Plan, Annual Performance Plan and 
Operational Plan. In addition, employees indicated that in the department there 
are Performance Quarterly Review meetings. These meetings are usually chaired 
by the Director-General and serve as a reporting and accounting platform for 
employees to report the achievement of goals and objectives. This is a standard 
working procedure as provided in the DPME guidelines.

Theme 2:  Theoretical models, principles, approaches 
and dimensions of PPMDS

Q2.1  Do you know the meaning of the concept Public Performance 
Management and Development System? (PPMDS)

The majority of respondents (88%) reported that they understand the concept 
Public Performance Management Systems (PPMSs). As a way of demonstrating their 
understanding, the respondents indicated that the PPMS is a systematic approach 
used by the public service to measure employees’ performance against set targets 

Figure 1: Necessity of an implementation strategy for PPMDS
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to ensure the achievements of organisational goals and objectives. Other key words 
mentioned by respondents include the following: a continuous process that talks 
to planning; staff development; coaching; performance feedback to employees; 
performance measurement; reward system; merit; and contributions towards the 
department’s growth and success. These key words illustrate that respondents in 
general are well aware of the necessity and principles of performance management. 
It should be noted, however, that 12% of the respondents (middle management 
cohort) indicated that they are not adequately familiar with the intricacies of the 
PPMS, especially as far as the implementation thereof is concerned.

Theme 3: The status of the PPMDS in the NDHS

Q3.1  Are you satisfied with the implementation of the PPMDS 
in the National Department of Human Settlements?

This question was intended to ascertain the general perceptions of officials regard-
ing the implementation of the PPMDS in the department. A concerning number 
of respondents (70%) indicated that they are not satisfied with the application of 
the PPMDS in the NDHS. In a follow-up question, some respondents cited the 
following reasons for their general sense of dissatisfaction:

 Q “It is not clear or outlined what milestones would have to be achieved in order 
to measure employees’ performance as fully effective or even beyond expec-
tations, for even people who are not deserving of a performance bonus do get 
a bonus and others who are deserving do not get it – clearly there is something 
wrong with the system”.

 Q “Performance assessments are not conducted properly”.
 Q “Individual performance is not aligned with organisational performance, re-

sulting in officials receiving bonuses, whereas the departmental performance 
remains low”.

 Q “The implementation of the PPMDS is applied only to comply with the DPSA, 
not focusing on managing public performance or developing staff”.

 Q “The PPMDS is not designed and implemented to address the current chal-
lenges related to performance, especially by senior staff members”.

Only 15% of respondents were satisfied and the remaining 15% indicated that 
they were not sure whether they are satisfied with the implementation of the 
PPMDS in the department.

Q3.2  Should the PPMDS be linked to rewards to members of 
staff such as performance bonuses and awards?

The majority of respondents (89%) indicated that the PPMDS should be linked 
to rewards for staff members, such as performance bonuses. Respondents 
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generally reflected that an incentive is necessary to reinforce desired performance 
and behaviour. A bonus is an incentive to encourage employees to perform 
better. Respondent Four summarised this opinion as follows: “Excellent perfor-
mance should be rewarded to motivate employees to perform at a high level”. 
Respondent Twenty stated that “given the challenge of capacity, most employees 
are stretched and performing beyond their initial Performance Agreement”. Of 
the respondents 11% indicated that the PPMDS should not be linked to rewarding 
employees with bonuses, arguing that every employee in the public service is 
already remunerated for performing their duties.

Q3.3  Is the current PPMDS conducive to the culture of diversity 
(multicultural, gender-based inclusiveness, sensitivity to the 
disabled)?

Of the respondents 33% indicated that the PPMDS is not fully conducive to the 
culture of diversity. The majority, however, reported that the PPMDS is designed 
in such a way that it does not discriminate, meaning that the system is impersonal, 
objective and that anyone, irrespective of gender or colour, stands to benefit if 
they meet the requirements.

Q3.3.1  How often do you think performance assessment/appraisals 
in the department should be performed by your supervisor?

In terms of the Departmental Performance Management System Policy (2019), 
as well as the DPSA Directives on PPMDS (2018), performance assessments and 
appraisals should be conducted biannually. However, the majority of respondents 
(59%) were of the view that such assessments and appraisals should be performed 
on a quarterly basis. The majority indicated that there is a need for continuous 
and close monitoring of performance to align the process to the departmental 
quarterly performance reviews. Only 19% of the respondents indicated that per-
formance assessment should be conducted biannually, whereas 18% indicated 
monthly and 4% annually.

Q3.4  Does the implementation of the PPMDS ensure that performance 
bonuses are only awarded to deserving officials?

The majority of respondents (62%) were of the view that the PPMDS in the 
department does not adequately ensure the rewarding of bonuses to deserving 
officials. The respondents who are not in agreement believe that the modera-
tion process is unfair, subjective and biased. In addition, respondents indicated 
that the process favours those with good writing skills when providing motivation. 
Respondent Thirty-Two raised the concern that “even the undeserving officials re-
ceive bonuses due to a bad culture of the department”. Respondents Eighteen and 
Twenty further mentioned that bonuses are sometimes awarded to the “most liked 
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officials”. Respondent Fifty stated that “there are instances where best performing 
employees are not rewarded and poor performers are rewarded”. Although 22% 
agreed that bonuses are awarded to deserving officials in the department, their 
responses seemed to be unclear, as some reported that if the PPMDS is applied 
as agreed, it will be easier to see the deserving employees and reward them ac-
cordingly, whereas 16% of the respondents are not sure whether the application 
of the PPMDS ensures that performance bonuses are only awarded to deserving 
officials.

Theme 4:  The alignment of the PPMDS with the strateg
 ic plan of the NDHS

Q4.1  Do you participate in the process for the development of 
the departmental goals and objectives (Strategic Plan) on an 
annual basis?

Of the respondents 59% indicated that they do participate in the process for the 
development of the departmental goals and objectives (Strategic Plan) on an an-
nual basis, whereas 35% indicated that they do not participate and 5% are not 
sure. Tables 2 and 3 reflect the cross-tabulation between the responses from the 
two cohorts, senior management and middle management, as well as symmetric 
measures and Cramer’s V applied.

Table 2:  Cross-tabulation between senior management and middle 
management for the development of a strategic plan

Crosstab

Do you participate in the 
process for the development 
of the Departmental goals 
and objectives (Strategic 

Plan) on an annual basis?
Total

No Not sure Yes

Level

Middle 
Management

Count 27 3 16 46

% within Level 58.7% 6.5% 34.8% 100%

Senior 
Manager

Count 1 1 31 33

% within Level 3.0% 3.0% 93.9% 100%

Total
Count 28 4 47 79

% within Level 35.4% 5.1% 59.5% 100.0%
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Table 3: Symmetric Measures and Cramer’s V

Symmetric Measures

Value Approximate 
Significance

Nominal by Nomina
Ph 0.601 0.000

Cramer’s V 0.601 0.000

N of Valid Cases 79

Cross-tabulation on Chi-Square tests and Cramer’s V values with a relationship of 
0.5 is considered significant (Ellis and Steyn 2003:51). It is evident that 94% of the 
respondents (senior management cohort) participate in the process for the devel-
opment of the departmental goals and objectives on an annual basis, while only 
35% of middle management indicated that they participate. This therefore shows 
that it is only senior management who gets invited to participate in the process.

Q4.2  Is the current PPMDS aligned to the Strategic Plan of the 
department?

Of the respondents 43% indicated that the current PPMDS is aligned to the 
Strategic Plan of the department. In support of their responses, they indicated 
that senior managers’ PAs were drafted using the Strategic Plan and Annual 
Performance Plan as source documents. About 19% of the respondents indicated 
that the current PPMDS is not aligned to the Strategic Plan of the department. 
Respondents further indicated that there is no process which ensures that middle 
management PAs are aligned to the Strategic Plan and Annual Performance Plan 
of the department. Of the respondents 19% are not sure. It can be deduced that 
there is misalignment between the PPMDS to the Strategic Plan of the depart-
ment, especially on lower managerial levels.

Q4.3  Does the PPMDS assist in ensuring the alignment of the 
performance of employees (individuals) with the overall 
performance of the department?

Of the respondents 49% agreed that the PPMS does assist in ensuring the alignment 
of the individual performance with the overall performance of the department. In 
this regard, respondents attested that the Unit: Enterprise Architecture conducts 
verification processes for all senior management PAs submitted at the beginning 
of every cycle (1 April). As a result, officials on salary levels 2–12 contract accord-
ingly by aligning their targets to their supervisors’ (middle management) PAs. Some 
indicated that the verification process of a PA is conducted at the level of senior 
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management, and not for levels 2–12. This therefore leads to incorrect contracting 
of employees. However, 23% of the respondents indicated that they were not sure 
whether the PPMDS does assist in ensuring the alignment of individual performance 
and overall performance of the department, while 27% indicated that the PPMDS 
does not assist in ensuring the alignment of individual performance and overall per-
formance of the department. The fact that 27% of respondents provided reasons for 
poor performance of the department is an indication of general misalignment.

Q4.5  Do you think that the departmental organisational structure 
supports the achievement of strategic goals in the department?

The majority of respondents (58%) believe that the departmental organisational 
structure does not adequately support the achievement of strategic goals in the 
department. From the responses it is evident that officials are generally satisfied 
that the macro-organisational structure is sufficient to outline the responsibilities of 
senior managers and to support strategic goals. However, on a more operational or 
micro-organisational level, the structures, functions and responsibilities of middle 
managers and junior officials are not yet adequately in place. Respondent Sixty-
Two summarised this point as follows: “As the department evolves and improve[s] 
how we work, the scope of work expands. The organisational structure on the 
other hand has terminated some of the positions. Positions that are still available 
are not funded”. Of the respondents 27% indicated that the departmental structure 
has been realigned to respond to the strategy and the mandate of the department 
even though it is not finalised. Each unit in the department has been created with 
functions that are aligned to support the achievement of the strategic goals of the 
department and it is slowly moving to the achievement of the goals. This therefore 
confirms the general misalignment of the PPMDS to the strategy of the department.

Theme 5:  Gaps and challenges associated with 
the implementation of the PPMDS

Q5.  In your view do you think the following reasons are behind 
challenges in the implementation of the PPMDS in the department?

1. A lack of performance planning prior to the commencement of the financial 
year

2. A lack of performance monitoring by the supervisor(s)
3. A lack of performance feedback (communication) by the supervisor(s)
4. Unfair assessment/appraisal process
5. Capacity constraints in the Department
6. A lack of supervisor’s support during the development of the performance 

agreement
7. A lack of substantive motivation for performance assessment
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8. A lack of training on Performance Management System Policy in the 
Department

9. A lack of compliance with Performance Management System Policy by 
officials

10. PMS policy gaps

The respondents from all levels indicated the following reasons: 66% a lack of 
performance planning prior to the commencement of the financial year; 72% a 
lack of compliance with Performance Management System Policy by officials; 
72% a lack of supervisor’s support during the development of the PA; 75% PMS 
policy gaps; 76% a lack of substantive motivation for performance assessment; 
80% a lack of training on the PPMDS policy; 83% a lack of performance feed-
back by the supervisors; 84% a lack of performance monitoring by the supervi-
sors; 86% unfair assessment/appraisal by the supervisors, and the highest, 87%, 
capacity constraints in the department.

A STRATEGIC FRAMEWORK FOR PPMDS IMPLEMENTATION

The findings of this study identified challenges which cannot adequately be ad-
dressed by the departmental policy (EPMDS) and the DPSA directives unless 
an implementation strategy is designed. Senior and middle managers need to 

Figure 2: Reasons behind challenges in the implementation of the PPMDS
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generate solutions which will assist the department to achieve its strategic objec-
tives and meet its performance targets. Scholars such as Andrews et al. (2011), 
Maleka (2014), and Athapaththu (2016) maintain that through the successful 
deployment of implementation or operational strategies, departments can more 
successfully achieve their objectives.

A detailed PPMDS implementation strategic framework is proposed to 
enhance implementation of the PPMDS. The authors adopted Kearney and 
Berman’s (1999) eight dimensions of performance management as a foundation 
to propose such a strategic framework. The eight strategic framework dimensions 
are outlined below.

Framework dimension 1:  Modification of perception 
and attitudes

It should be emphasised that political and administrative leadership is the driver 
of organisational strategies and overall change (Ehlers and Lazenby 2010:7). 
Such change should make provision for the modification of perceptions and at-
titudes of employees regarding performance management. Senior managers as 
administrative leaders need to establish a conducive performance culture and 
share information regarding the nature of the PPMDS policy. It is also necessary 
to cascade the Departmental Strategic Plan to levels 2–12 to positively influence 
the perceptions and attitudes of employees towards performance management. 
Findings of the survey revealed that employees are not adequately satisfied 
with the current implementation status of the PPMDS. This situation can be 
addressed by involving middle managers in the development of the strategic 
goals of the department. If this does not happen, their PAs will continue to be 
misaligned to the strategic objectives and key delivery indicators. In addition, 
continuous engagement of employees should be encouraged to gain commit-
ment to performance targets.

The department has budgeted 1% of its payroll for education and training of its 
employees (i.e., performance development). It is recommended that the depart-
ment utilise these funds to provide tailor-made training to senior managers on 
the implementation of the PPMDS. Such training should be aimed at addressing 
the reasons cited for unsuccessful implementation of the PPMDS (see Figure 2). 
Middle and junior management should receive training as supervisors on the op-
erational aspects of the PPMDS, such as guidelines for conducting performance 
appraisals and assessments, and how to deal with poor performance.

Negative perceptions and attitudes pertaining to the PPMDS should also be 
addressed by fostering a culture of openness and transparency. All employees 
should fully comprehend and appreciate the necessity and advantages of the 
PPMDS to support its successful implementation.
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Framework dimension 2: Modification of the authority system

Findings revealed that performance bonuses are not awarded to deserving officials 
only. Currently supervisors have a responsibility to ensure the fairness and quality of 
their subordinates’ PAs. There is a need to establish Branch Committees to ensure 
quality PAs of all employees before their approval and implementation at the begin-
ning of the financial year. One of the key milestones of the quality assurance func-
tion to be performed is to conduct an analysis of the alignment of the individual’s 
key performance indicators (KPIs) to the departmental programme KPIs as outlined 
in the Strategic and Annual Performance Plans. Therefore, the finalisation of the PA 
will not be the responsibility of the supervisor and supervisee alone. These Branch 
Committees will also serve as Performance Moderation Committees to conduct an-
nual performance assessments of employees’ performance reports. This will also en-
courage an objective, transparent, fair process during the performance assessment.

Framework dimension 3: Structural reorganisation

Findings revealed that the current organisational structure of the department 
does not adequately support the achievement of strategic goals. The delay in the 
review of the organisational structure in the department has resulted in the under- 
and over-utilisation of staff, resulting in low morale. The department must ensure 
alignment of its organisational structure to the Departmental Strategy. This can be 
done by reviewing the structure and aligning it with the Medium-Term Strategic 
Framework period (five years). According to Saurombe (2014:348), it is important 
to build an effective organisational structure, systems, culture, capacity and re-
sources for effective implementation of the PPMDS at all levels. This will assist the 
department to deal with issues of span of control, duplication of functions, as well 
as inconsistencies in terms of workload.

Framework dimension 4:  The process of measurement 
and evaluation of the PPMDS

Findings revealed that the PPMDS implementation process is not fully objective 
and fair, hence granting of bonuses despite the overall poor performance of the 
department. It is to be noted that the overall departmental performance has been 
decreasing, with the 2018/2019 financial performance estimated at 83%, 63% 
in 2019/2020, and 53% in 2020/2021 (NDHS 2022:9). This illustrates the rapid 
decline of performance in the department. The process of evaluation has the po-
tential to address this decline. Therefore, the effectiveness of the PPMDS needs 
to be evaluated annually. This will assist the department in identifying areas of 
concern and implementing corrective measures.
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Framework dimension 5:  Modification of work methods 
through technology

Currently the department is using a paper-based PPMDS, which requires dif-
ferent forms to be completed and long motivations to be written which are 
generally perceived as subjective and time-consuming. Sometimes employees 
misplace copies of their PPMDS documents and run around to get signatures 
from their supervisors. To enhance the effectiveness of the PPMDS process, 
the department needs to develop and implement an automated PPMDS. The 
automation of the process will assist officials by guiding them on the PMS pro-
cedures, tracking performance and reporting processes. This will encourage a 
transparent and objective process that will have fewer chances of manipulation 
of data. In addition, while the DPSA directive requires that individual perfor-
mance be assessed biannually, 59% of respondents indicated that performance 
assessments should ideally be conducted on a quarterly basis. It is therefore 
proposed that the HR Development and Performance Management Unit puts 
measures in place to guide the NDHS officials to enable individual quarterly 
performance monitoring. This will encourage close monitoring of individual 
performance.

Framework dimension 6: Retraining and replacement

The study revealed that the personal development plans (PDPs) which form part 
of the PAs of employees are not implemented fully. The PDPs contain training 
and development initiatives for each individual for the particular performance 
year. Some employees may need to be retrained or reskilled to meet new job 
demands. In this regard, Aguinis (2016:27) argues that the PPMDS serves as a 
developmental tool that allows public employees to understand their weaknesses 
and strengths in order to identify public training needs. There is therefore a need 
for a departmental Training Committee to monitor implementation of the PDPs, 
to ensure that there is invested value in the implementation of the PDPs as part of 
the PPMDS. This will assist in the improvement of both individual and organisa-
tional performance in the NDHS.

Framework dimension 7: Modification of the workflow

During performance assessment there is duplication of responsibilities between 
levels. This makes it difficult to award performance scores during assessments. 
Reviewing workflows to clarify roles and responsibilities would assist in stream-
lining responsibilities and avoiding duplication of functions in the department. 
Furthermore, business processes and standard operating procedures should be 
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developed to guide public officials during the performance of their tasks and dur-
ing performance assessment periods in the NDHS.

Framework dimension 8: Introducing new programmes

As part of innovation to improve departmental performance, senior managers 
need to devise ways to reward employees other than monetary rewards. The 
department needs to develop non-monetary rewards in order to avoid the self-
entitlement of monetary rewards. The rewarding of performance should not only 
be beneficial to the recipient. It should have an effect on others by encouraging 
them to perform on higher levels. The DPSA indicated that performance bonuses 
will be phased out during the financial year 2022/23. This therefore calls for sen-
ior managers to come up with innovative programmes to reward performance 
(non-monetary rewards).

RECOMMENDATIONS

To implement the strategic framework for the successful implementation of the 
PPMDS, the department will need to develop a suitable change management 
approach. According to Hiatt (2006:43), such an approach advocates for the fol-
lowing: awareness creation of the significance of a performance orientation in 
government, encouraging broad-based participation in the design and implemen-
tation of performance strategies, guiding employees on how to implement the 
proposed changes, and providing support and training where necessary.

The proposed framework should further be refined to make provision for 
operational guidelines, standard operating procedures, performance targets, 
performance indicators for assessments, and resource allocation. The strategic 
framework should be reviewed annually through engagements with senior and 
middle managers to ensure its continuous improvement for the successful imple-
mentation of the PPMDS. Senior managers should also be incentivised to be fully 
committed to the implementation of the framework. It should be emphasised that 
the implementation of the PPMDS in the department is not the responsibility of 
the Chief Directorate: HR only. All senior managers must take the responsibility of 
ensuring effective implementation thereof.

Finally, the NDHS should enhance its technical capacity, especially of its HR 
unit to support senior management and all employees in the management of or-
ganisational and individual performance. Such support should include the design 
of suitable performance indicators for assessments and the development of credible 
performance agreements to conduct employee appraisals. These are the building 
blocks serving as critical success factors for the implementation of the PPMDS.
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CONCLUSION

To manage performance in the NDHS, the effective implementation of its perfor-
mance management policies and the PPMDS is essential. Despite the availability 
of the DPSA directives on performance management policies, the department 
continues to grapple with implementation gaps. The findings revealed negative 
perceptions and low staff morale on how the PPMDS is currently implemented. 
The proposed strategic framework will therefore assist the department to respond 
to persistent implementation challenges. The successful implementation of the 
strategic framework is ultimately dependent on the skills and commitment of 
senior and middle managers to address existing gaps and challenges. This should 
include attention to the general negative perceptions of employees regarding its 
objective implementation. Furthermore, comprehension of the significance of a 
performance orientation in governance to operationalise departmental goals and 
strategies is essential.

Senior managers remain responsible for the implementation of the PPMDS but 
should obtain the commitment and input from all other levels. The PPMDS should 
be viewed in a positive way as a mechanism to enhance the achievement of both 
individual and organisational performance. Critical to this is the reinforcement of 
a performance excellence culture through an effective reward system.

NOTE

* This article is based on N.M. Sambo’s Master in Public Administration mini-dissertation 
conducted at North-West University, titled: Sambo, N.M. 2022. Performance Management 
System Implementation Strategy for the National Department of Human Settlements, South 
Africa, that was conducted under the supervision of Professors Barry Hanyane and Gerrit van 
der Waldt.
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ABSTRACT

The article aims to provide an understanding of the concept, context and 
role of the Imihigo as a performance management mechanism in Rwanda. 
The Imihigo programme that was launched in 2006 ensures that public of-
ficials are held accountable for their actions (and inactions) by means of 
signed performance contracts. Since its inception, the Imihigo promoted 
accountability and quickened the pace of participatory development activi-
ties and programmes. The methodology is based on unobtrusive methods 
in terms of a conceptual and documentary analysis.

This article provides a conceptual and contextual clarification of Imihigo in 
terms of an assessment of the national alignment of Imihigo with government 
programmes and policies; the key principles and core objectives of Imihigo; 
the processes associated with the preparation, coordination and approval 
thereof at the national, district and subdistrict level; as well as the Imihigo 
coordination framework. The article discusses the monitoring and evaluation 
(M&E) of Imihigo as a performance management mechanism. It explains the 
Imihigo process for public servants on an individual official level in terms of 
individual contracts and pays attention to work plans, performance appraisals 
and performance incentives and highlights the impact of Imihigo.

The Role of the Imihigo as a 
Performance Management 

Instrument in Rwanda
*I Murasi

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

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

University of Johannesburg

INTRODUCTION

The Government of Rwanda’s (GoR) decentralisation policy that was launched 
in 2000 required a greater level of accountability and therefore, had as its main 
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objective to make public agencies and institutions more effective and account-
able in their implementation of national programmes and to accelerate the socio-
economic development agenda (Imihigo Evaluation FY 2013/2014 2014).

To put the country on a path of sustainable development planning, Rwanda 
Vision 2020 (hereafter referred to as Vision 2020), is the official long-term and first 
pro-poor strategic document that focused government’s attention on key challeng-
es. The vision laid a strong foundation for the Vision 2050, aiming to make Rwanda 
“an upper-middle income country by 2035, and a high-income country by 2050” 
(Ministry of Finance and Economic Planning (MINECOFIN) 2020 Internet Source).

The GoR initiated a number of successful public sector reforms, such as results-
based management (RBM) systems, in response to the challenges the country was 
facing during the 1990s. During the post-conflict period, the population faced a 
high level of poverty and all economic facilities were destroyed. As such, Rwanda 
had to create a new vision through a number of transformational reforms. It was 
agreed that the approach should be “from people and for people” and flexible 
enough to address the needs of the particular period in Rwanda’s history.

In an effort to reconstruct the country, to facilitate sustainable development, 
and to create a shared national identity, the GoR developed a set of “home-
grown” solutions. Consequently, Rwanda adopted decentralisation and a perfor-
mance management system (PMS) founded on internationally accepted standards 
and on cultural traditions. Rwanda has introduced a results-based PMS as a pil-
lar to the decentralisation processes that were launched in 2000. The system is 
based on Imihigo, a cultural model of a performance contract that constitutes a 
list of specific targets to be achieved during a financial year as a comprehensive 
new approach to M&E.

Probably one of the most significant home-grown solutions as far as good gov-
ernance is concerned is Imihigo, the focus of this article.

CONCEPTUAL CLARIFICATION OF THE CONCEPT IMIHIGO

As noted, the Imihigo programme is a powerful tool fostering good governance and 
socio-economic development in Rwanda. There seems to be different conceptions 
of what constitutes a traditional Imihigo; however, the concept is derived from the 
plural Kinyarwanda word of Umuhigo, which means a vow to deliver (Serubanza 
2012). Imihigo also includes the concept of Guhiganwa, which means, to compete 
among one another (Serubanza 2012). Based on traditional conceptions Imihigo 
thus concerns the setting of performance “targets or goals to be achieved within a 
specific period of time” (Imihigo Evaluation FY 2013/2014 2014).

According to the Imihigo Evaluation FY 2013/2014 (2014,) “Imihigo is a per-
formance management tool whereby most government ministers on behalf of 
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their ministries and all the district mayors, and the mayor of the City of Kigali, 
on behalf of citizens sign a performance contract with the President of Rwanda 
every year”. The adoption of Imihigo aimed “to accelerate the achievements 
of government development programmes and priorities” (Imihigo Evaluation FY 
2013/2014 2014).

According to the Imihigo Evaluation FY 2013/2014 (2014), “All levels of gov-
ernment, from the local district level to ministries and embassies, are required 
to develop and have their Imihigo evaluated. Members of the public service also 
sign Imihigo with their managers or head of institution…The mayors and province 
governors sign the Imihigo or performance contracts with Rwanda’s President 
committing them to achieving set objectives”. The Imihigo PMS “could promote 
participation and ownership of citizens because priorities are identified and con-
ceptualised at grassroots level” (Murasi 2021).

The Imihigo is a social contract “between all Rwandans, public sector institu-
tions, public sector employees and citizens whereby they commit themselves to 
make the best contribution they can towards the development of the country by 
agreeing on what they will achieve” (Murasi 2021). The performance targets are 
based on government priorities designed to drive forward the development pro-
cess and achieve Vision 2020 (Imihigo Evaluation FY 2011/2012 2012).

The districts in Rwanda are responsible for implementing programmes under 
this broad agenda while the central government assumes the task for planning 
and facilitating. Planning ensures that national objectives of growth and poverty 
reduction are attained. The decentralisation policy is also designed to deepen and 
sustain grassroots-based democratic governance and to promote equitable local 
development by enhancing citizen participation and strengthening the local gov-
ernment system, while “maintaining effective functional and mutually account-
able linkages between central and local government entities” (Ministry of Local 
Government (MINALOC) 2012). It enhances citizens’ participation, promotes a 
culture of accountability, fast-tracks and sustains equitable local development as 
a mechanism to enhance local fiscal autonomy, employment and poverty reduc-
tion and enhancing effectiveness and efficiency in the “planning, monitoring, and 
delivery of services” (Imihigo Evaluation FY 2013/2014 2014).

Murasi (2021) adds that members of the public service also sign Imihigo 
with their managers or heads of institutions. In this sense, Imihigo is a subset of 
a district’s action plan showing priority activities to be used as a performance 
measure. District Development Plans (DDPs]) are designed to locally contextu-
alise Economic Development Poverty Reduction Strategy 2 (EDPRS-2) priorities 
in order to address the needs of the local population. The districts are also “held 
accountable by the government for meeting targets through the Imihigo perfor-
mance contracts which the mayor signs with the President on behalf of all citizens 
living in the district” (Imihigo Evaluation FY 2013/2014 2014).
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“The partnership between the government and local communities is impor-
tant to build confidence in government and to enable ordinary Rwandans to 
take responsibility for their own development” (Van der Waldt 2015). Residents 
are mobilised via sectors, cells and villages to contribute in achieving the targets 
(Hasselskog 2017 in Murasi 2021). Local government is also answerable to the 
local residents for the quality of services that it provides (Imihigo Evaluation FY 
2013/2014 2014). Imihigo is also designed according to the Imihigo Evaluation FY 
2013/2014 (2014) to:

 Q “speed up the implementation of government policies and programmes;
 Q ensure stakeholder and citizen ownership of the development agenda;
 Q promote transparency and accountability; and
 Q encourage partnership between government, development partners, commu-

nity-based organisations and the private sector”.

CONTEXTUAL CLARIFICATION OF IMIHIGO

As stated, Imihigo is used by the GoR “to define goals, targets and objectives. 
Action plans must accompany performance contracts” (Murasi 2021). Action 
plans entail “a set of activities to be achieved within a set time period, usually a 
period of one year” (MINECOFIN 2017). “Imihigo is a subset of the action plan 
showing priority activities to be used as a performance measure. The action plan 
may contain any number of activities of a routine nature such as payment of sala-
ries; whereas Imihigo defines broader performance targets. These targets should 
be aligned with national targets such as those set for economic development, 
poverty reduction, good governance and social welfare” (Murasi 2021).

The central government ministries’ and district councils’ performance targets 
are identified and the outcomes for the districts are announced at the National 
Dialogue Council. This process is “designed to ensure that government policies 
and priorities are implemented and there is a strong incentive in place for good 
performance” (Imihigo Evaluation FY 2013/2014 2014).

National alignment of Imihigo

Mainly “as a result of the concern about the speed and quality of the imple-
mentation of government programmes and priorities, Rwanda’s President, Paul 
Kagame, initiated the revision of a ‘new’ Imihigo in March 2006” (MINALOC 
2011). The government’s decentralisation policy required greater accountability 
at the local level. Its main objective was to make public agencies and institutions 
more effective and accountable in their implementation of national programmes 
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and to accelerate the socio-economic development agenda as contained in the 
Vision 2020 and EDPRS-2 policies as well as the Millennium Development Goals 
(MDGs) and the Sustainable Development Goals (SDGs) (Murasi 2021).

Rwanda has had a stable trajectory of economic growth and significant pov-
erty alleviation as well as improved food security since 2000 (Ministry of Finance 
and Economic Planning 2013). According to the Imihigo Evaluation FY 2013/2014 
(2014), achieving the objectives of EDPRS-2 was underpinned by the following 
five principles:

 Q First, was the need for innovation and the development of new interventions 
and strategies;

 Q Second, is focusing on emerging priorities aligned with its “thematic” areas 
and ongoing investment in the foundational areas; for example, health and 
education;

 Q Third, the inclusiveness of all the stakeholders at all the levels within and out-
side of government;

 Q Fourth, recognition for the need for development plans at the district level 
and strong alignment between District Plans and the EDPRS-2 and the Sector 
Strategic Plans; and

 Q Fifth, was to ensure that sustainability will be built into all the development 
programmes (Imihigo Evaluation FY (2013/2014) 2014).

Also incorporated in the EDPRS-2, are the mid-term and end of period evalua-
tions by way of tracking indicators, targets, and processes at national and district 
levels (Imihigo Evaluation FY 2013/2014 2014).

According to the Imihigo Evaluation FY (2013/2014 (2014), “underway since 
2013, the implementation of EDPRS-2 aimed to overcome some of these obsta-
cles at both the central and local government levels. The impetus for continuous 
improvement informs Imihigo in its objective for fast-tracking, and domesticating, 
development priorities at the district level, as well as the spirit for an exercise as 
this is aimed at examining the extent to which Imihigo is responding to citizens’ 
needs. As such, districts are expected to engage with the citizens in design, imple-
mentation, monitoring, and assessment of progress and impacts made” (Imihigo 
Evaluation FY 2013/2014 2014).

Good governance and a capable state, is one of the core pillars of Rwanda’s 
Vision 2020 (Van der Waldt 2015). By way of this pillar, the GoR portrays its 
commitment to ensuring accountability, transparency, and efficiency in deploy-
ing resources and delivering services (Murasi 2021). Vision 2020 sets both the 
tone and basic parameters for the Imihigo programme as instrument to facilitate 
the successful implementation of national policies and strategies to achieve the 
former MDGs and the SDGs. Each ministry must pinpoint national priorities to 
be implemented at local levels for which they have earmarked resources (Murasi 
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2021). These resources are transferred to local governments for implementation 
(Van der Waldt 2015). As far as synergy, alignment and coordination of these 
national priorities are concerned, other policies and programmes that are relevant 
according to Van der Waldt (2015) include:

 Q Government of Rwanda programmes and policies
 Q National Leadership Retreat and National Dialogue resolutions
 Q Cabinet resolutions
 Q Three-Year Medium-Term Expenditure Framework (MTEF)
 Q Five-Year District Development Plan (DDP)
 Q Seven-Year Government Programme

Based on the above, line ministries must identify how financial and other re-
sources should be allocated and utilised at both national and local levels. The 
“list of central government priorities is communicated and discussed with local 
government leaders at a forum of central and local government leaders. Based 
on these national priorities, district leaders, in turn, must consult their DDPs. 
Consultative meetings with different stakeholders are also held at province/
Kigali City, districts, sector, cell and village levels to discuss and consolidate the 
emerging priorities” (IPAR 2014). Hence, “when developing its Imihigo, each 
local government administrative unit determines its own objectives (with meas-
urable performance indicators) taking into account national priorities as high-
lighted in the national as well as international strategy and policy documents 
such as Vision 2020, DDPs, and Sector Development Plans [SDPs]” (Institute of 
Policy Analysis and Research (IPAR) 2014). At the reporting phase of the Imihigo 
submissions are made to the public for accountability and transparency pur-
poses (Murasi 2021).

The MTEF, and the supporting National Budget Framework Paper process, 
form a three-year rolling budget system at the national level. They constitute the 
interface between government’s EDPRS-2 and the budget allocations in the same 
way as the District Budget Framework Paper and MTEF links the DDP to the bud-
get (Murasi 2021).

A further significant impetus of the Imihigo programme is the GoR’s programme 
for 2010–2017. This programme expresses the government’s commitment to:

 Q Foster good governance by empowering the public to participate in decisions 
affecting them;

 Q Transform the village level (Umudugudu) of local government as a successful 
service delivery agent;

 Q Resolve issues and conflict; and
 Q Strengthen partnerships between the public, private, and non-governmental 

sectors mainly through the Joint Action Development Forum (JADF) in the 
formulation of performance contracts (Murasi 2021).
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Key principles and core objectives of Imihigo

The key principles of Imihigo are the following according to MINALOC (2015):
 Q Local: Each district decides what goes into its Imihigo. However, alignment 

with national priorities is required.
 Q Voluntary: It is a choice of the citizens. Guidance is provided to ensure that 

national priorities match local priorities.
 Q Ambitious: Pledges are made to achieve only what has not already been 

gained or achieved.
 Q Excellence: Imihigo is about outstanding performance: something worthy of 

praise.
 Q Results-oriented: Focus is not on processes and routines but on what is to be 

delivered.
 Q Coordination: Promoting joint planning across ministries, districts and the 

private sector. Taking collective responsibility to deliver, holding each other 
accountable and motivating each other to deliver.

 Q Transformational: Innovative, challenging and impactful.
 Q Sustainable: Ensuring the key foundational things are given attention and re-

sults achieved in the past are not compromised.
 Q Spurring excellence: The spirit of competition to achieve outstanding things.
 Q Accountability: Value for money and efficiency will be given high importance.
 Q Clear: Easy for everyone to understand what needs to be done and by whom.
 Q Timely: Finalised in a timely manner to allow appropriate allocation of re-

sources and sufficient time to begin implementation.

According to MINALOC (2015), the core objectives of Imihigo include the following:
 Q “To speed up implementation of the local and national development agenda;
 Q To ensure stakeholder ownership of the development agenda;
 Q To promote accountability and transparency;
 Q To promote result-oriented performance;
 Q To instill innovation and encourage competitiveness;
 Q To engage stakeholders (e.g. citizens, civil society, donors, private sector, etc.) 

in policy formulation and evaluation;
 Q To promote zeal and determination to achieve set goals;
 Q To instill the culture of regular performance evaluation;
 Q To provide feedback on the delivery of outputs and the impact these have had 

on the lives of the intended beneficiaries (performance);
 Q To determine whether public spending is addressing the appropriate priorities 

and whether it is making a difference in the lives of citizens (accountability);
 Q To increase knowledge about what policies and programmes work, enabling 

the government at central and local levels to build an evidence base for future 



Administratio Publica | Vol 30 No 2 June 2022 115

policy development and enabling the identification of innovative ways of in-
creasing effectiveness (knowledge);

 Q To provide evidence to enable policymakers, planners and finance depart-
ments to judge the merit or worth of an intervention (decision-making);

 Q To identify key stakeholders expected to be involved in specific areas/pro-
grammes/projects and the extent to which they actually participated and how 
they were coordinated (coordination);

 Q To determine the extent to which beneficiaries are happy with the different 
government interventions and the extent to which they were consulted (ben-
eficiaries’ satisfaction)”.

PREPARATION, COORDINATION AND 
APPROVAL OF THE IMIHIGO

When an Imihigo is developed, political and administrative leaders are advised to 
ask some key questions before including activities in the Imihigo (Murasi 2021). 
As a planning tool, according to Murasi (2021), the following activities that answer 
positively to the questions outlined below are given priority consideration:

 Q Will the activity impact positively on the welfare of the local population (water 
access, transport, energy access, schools, health etc.)?

 Q Does it create jobs for the local population?
 Q Does it create opportunities for income generation for the population/local 

government?
 Q Does it have an impact on poverty reduction?
 Q Is it a priority for the residents in the area?
 Q Does the activity have synergy with development of other areas (an activity 

may have potential to impact development in neighbouring areas)?
 Q Is the activity sustainable or are the results sustainable?
 Q Is there ownership from the local population for the activity?
 Q Does it help to achieve the national targets and is it linked to national and 

international priorities, programmes or policies (MDGs, EDPRS, Vision 2020)?
 Q Can the activity produce quality results/outputs with minimum resources?
 Q Can it improve the way services are delivered or reduce costs?
 Q Does the activity promote social cohesion (unity and reconciliation)?
 Q Does the activity reduce social disturbances (insecurity, drug abuse, prostitu-

tion, environmental degradation, conflicts, corruption, etc.)?
 Q Does it address key cross-cutting issues (gender, HIV/AIDS, environment, so-

cial inclusion and youth)?
 Q Has the source of funds for implementation been determined?
 Q Is it realistic and can it be achieved?
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Imihigo is the result of a participatory process of identifying and implementing 
priorities from the grassroots to the national level. In the process of identifying 
priorities, each level demonstrates its contribution to the achievement of develop-
ment goals.

Imihigo at the national level

The “Imihigo at the national level (ministries, districts and private sector) are com-
posed of two key areas” (MINALOC Imihigo (2.0) 2015): First, joint planning/
Imihigo areas, e.g., exports, urbanisation, job creation, etc. highlighting the trans-
formative actions to be undertaken by each institution. The overarching results/
outcomes and transformational outputs required are identified and through a con-
sultative process agreed with stakeholders building on what was done throughout 
the planning process (MINALOC Imihigo (2.0) 2015). Second, core planning ar-
eas that entail the critical results that are to be delivered by a specific institution in 
relation to its mandate, e.g., improving quality of healthcare for Ministry of Health 
Rwanda (MINISANTE), improving teacher-pupil ratio for Ministry of Education 
(MINEDUC) and implementing key projects in various sectors for districts. Core 
planning result areas are not exhaustive but they must be specific and measur-
able” (MINALOC Imihigo (2.0) 2015).Sustaining results is equally as important as 
delivering transformation.

The private sector is also expected to play “an increasing role in the delivery of 
EDPRS-2. As such the transformational role of the private sector will be highlight-
ed based on discussions undertaken in the planning process.These include MoUs 
signed with the private sector; for example, on exports, new initiatives on off-grid 
connections, private education, affordable housing projects, improving quality 
of service delivery, among others. Private sector representatives will be part and 
parcel of signing and monitoring of the Imihigo” (MINALOC Imihigo (2.0) 2015).

Imihigo at the district level

Since 2006, Imihigo has been used by local government authorities for both plan-
ning and implementation of national programmes based on district priorities. An 
Imihigo evaluation is carried out nationally across Rwanda’s 30 districts on a yearly 
basis (MINALOC 2011). Each of the 30 districts designs its own annual action plan. 
This action plan must contain planned activities to be translated into performance 
targets. Every District Mayor signs performance contracts (Imihigo) with the Head 
of State at the beginning of every financial year. By signing this contract (Imihigo) 
district leaders commit themselves to excellence in service delivery.

As far as performance monitoring on the district level is concerned, three bod-
ies and mechanisms are established. These bodies are:
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 Q Community Development Committees;
 Q District Executive Committee; and
 Q The Governors of the respective provinces.

District reporting
Districts report their Imihigo progress to provinces on a monthly basis. Reporting 
to the national level is completed quarterly. When preparing the reports, districts 
are required to take note (MINALOC 2011) of the following factors:

 Q The types of data, information, and statistics that are required must be identified.
 Q Determining an appropriate data and information collection technique that is 

timely and accurate.
 Q Verification of data and information through cross-checks for accuracy.
 Q Analysis of data and information include references to remedial measures that 

were taken.
 Q Recommendations and proposed solutions for the way forward.

Stakeholders’ involvement in the district Imihigo
Upon completion of the report as highlighted above, the local government 
makes it available to stakeholders including citizens, civil society, donors and 
other interested parties. Stakeholders are invited to make submissions and to 
participate in the design of proposed solutions for performance challenges. 
In this regard the JADF performs a significant role to facilitate stakeholder 
involvement.

District evaluations
As noted, the Imihigo should flow from the EDPRS-2 priorities and the district’s 
semester and annual strategic plans. It should also meet the needs of residents 
and other stakeholders and be designed and implemented so that it encourages 
good performance by staff (IPAR 2016).

Imihigo at the subdistrict level

A subdistrict level imihigo is “composed of community-specific priorities as well 
as key cross-cutting national priorities such as: addressing dropouts, subscription 
to a medical insurance scheme, maintaining security, addressing malnutrition and 
promoting hygiene and sanitation; among others” (MINALOC Imihigo (2.0) 2015). 
“Communities lead in identifying the issues that are relevant and priority to them 
while MINALOC identifies the issues that are of national importance that are to 
be integrated” (MINALOC Imihigo (2.0) 2015).

The coordination for the Imihigo for all these levels will be illustrated in terms 
of a coordination framework.
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IMIHIGO COORDINATION FRAMEWORK

The Imihigo “coordination framework entails a distinct lead institution under each 
level of the Imihigo process from preparation to M&E together with well clarified 
partners” (MINALOC Imihigo (2.0) 2015).

Imihigo preparation coordination

The MINECOFIN ensures that strategic interventions agreed upon during the 
annual planning and budgeting process form the basis for Imihigo priorities. 
MINECOFIN coordinates the process of the Imihigo preparation. This is done in 
close collaboration with other members of the National Imihigo Coordination 
Team, including the Strategic Policy Unit (SPU) in the Office of the President, 
Government Action Coordination Unit (GACU) in the Office of the Prime Minister 
and MINALOC” (MINALOC Imihigo (2.0) 2015). MINALOC guides the prepara-
tion of the subdistrict “Imihigo and issue detailed guidelines and time frames for 
the conducting of the exercise in line with the national roadmap” (MINALOC 
Imihigo (2.0) 2015).

Imihigo monitoring

Imihigo monitoring entails quarterly tracking of progress to ensure that implemen-
tation challenges are identified and rectified on time and thus avoid stalling of 
projects and national development in general (Murasi 2021). MINECOFIN tracks 
the progress quarterly through established mechanisms such as the Dashboard 
and the Government Command Centre as well as a biannual review of progress, 
including field visits. The “progress is then discussed by clusters based on this 
information” (MINALOC Imihigo (2.0) 2015).

The cluster’s lead minister is responsible for the collection of progress reports 
of Imihigo deliverables as well as holding cluster members accountable for their 
roles. Cluster leaders highlight areas where specific institutions may hamper clus-
ter performance and the measures “taken to address challenges observed during 
monitoring” (Murasi 2021). “MINALOC provides a monitoring framework for the 
subdistrict Imihigo” (MINALOC Imihigo (2.0) 2015).

Imihigo evaluation

The Imihigo evaluation is performed by an independent and competent firm 
to provide external opinion as well as recommendations for continued im-
provements. Although ministries and districts are still assessed on their indi-
vidual Imihigo, “ranking is given less emphasis” (MINALOC Imihigo (2.0) 2015). 
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According to Van der Waldt (2015 in Murasi 2021), “instead, each provides an 
honest assessment of their successes and failures, and the lessons learned”. The 
Imihigo at subdistrict level is evaluated by the communities themselves and ad-
ministrative entities such as the Village, Sector/Umurenge and the Cell/Akagari 
(MINALOC Imihigo (2.0) 2015).

Planning process and approval of Imihigo

If an appropriate contract and operational plan and an appropriate recording 
system is developed and implemented the evaluation will simply be a matter of 
comparing outputs to targets. According to Murasi (2021), it is when the plan 
and contract are being drawn up that the following questions should guide the 
process:

 Q Are the targets so organised that it is clear what measure should be used to 
assess success and what level of performance is to be expected? Is there a 
baseline to help establish what level of performance can be expected? (‘Open-
ended’ commitments that depend on the ministry identifying classes of cases 
whose numbers are not known in advance, and then claiming success for 
dealing with them might be part of the assessable operational plan but should 
have no place in Imihigo).

 Q Are the actions to be taken clear, and is it clear what counts as a separate action?
 Q For the Imihigo contract, are the outcomes which the ministry is committed to 

furthering clearly linked with an EDPRS-2 priority or some other government 
policy or commitment?

 Q Are the target outputs which they are committed to delivering clearly and logi-
cally linked to the outcome they represent – is there good reason to believe 
that taking action to deliver these outputs will make the achievement of the 
outcome more likely?

 Q Are the commitments realistic, in the light of available human and financial re-
source and the extent to which their achievements depend on factors outside 
the district or ministry’s control?

As noted, the Imihigo is the result of a participatory process where priorities are 
identified from the grassroots to the national level (Murasi 2021). According to 
Murasi (2021), the Imihigo is developed through a number of stages:

Step I: The identification of national priorities by central government
 Q Identification of national priorities: Based on the EDPRS-2 as well as the 7YR 

government priorities, each line ministry identifies national priorities to be im-
plemented at the local level for which they have earmarked resources that they 
will transfer to local governments.
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 Q Central government consolidates the priorities paying special attention to quick 
wins, synergy and avoiding unnecessary duplication.

Step 2: Communication of national priorities to local government
Lists of central government priorities are communicated and discussed with local 
government leaders in the Forum of Central and Local Government.

Step 3: The identification of local priorities
Districts consult their DDPs and consultative meetings are held at the different lo-
cal authority levels (district, sector, cell, village) to discuss and consolidate emerg-
ing priorities.

Step 4: The preparation and approval of district Imihigo
 Q District level consultations with DDPs to integrate local priorities and national 

priorities as communicated in the Forum of Central and Local Government.
 Q Consolidation of national and local priorities at district level and discussion of 

draft Imihigo.

Step 5:  Quality assurance technical team works with 
districts to fine-tune the performance contracts

 Q Discussion of draft district Imihigo with Quality Assurance Technical Team 
(Prime Minister’s Office, Ministry of Local Government and Ministry of Finance 
and Local Government).

 Q Presentation of priorities to stakeholders.

Step 6: Approval of the Imihigo by the district councils

Step 7: Final consultation meeting (central and local government)
Approval by the council and signature between the President and the Mayor.

MONITORING AND EVALUATION OF IMIHIGO AS 
A PERFORMANCE MANAGEMENT MECHANISM

The main aim of the M&E aspect is to determine whether the “processes from the 
planning to the implementation/execution stage for all the entities that signed a 
performance contract with the President are implemented effectively” in order to 
make recommendations on how to address potential gaps in the Imihigo process 
(IPAR 2015). “As a performance management mechanism, the Imihigo contracts 
are designed to accelerate the achievement of national development priorities 
with special focus at the local government level. Their use is primarily intended 
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to facilitate district leadership to respond to the needs of local development, and 
also to be aligned to the broader national development goals” (Nkurunziza 2018 
in Murasi 2021). Furthermore, Imihigo is, as noted, “seen as a contract between 
local government and citizens where both pledge to play their role” (Nkurunziza 
2018 in Murasi 2021). Hence, it has the potential to transform the relationship 
between the citizens and the state, where citizens become active partners in the 
development processes. In this regard, the evaluation is a means to ensure that 
sustainable development goals and achievements are on track (Murasi 2021).

The outcome of an evaluation entails an overall score for each district based 
on the extent to which targets across the three pillars, economic development, 
social development and governance have been reached (Imihigo Evaluation 
FY 2011/2012 2012). Information on processes, innovations and challenges will 
also be collected, but not used to calculate the scores (Imihigo Evaluation FY 
2011/2012 2012).

According to the Imihigo Evaluation FY 2015/2016 (2016), “The targets for and 
outputs from Imihigo are expected to be in line with Vision 2020 and the EDPRS-2 
because these strategies support driving forward of the sustainable development 
process. During the development of Imihigo each output is linked to an indicator, a 
target and an output. These are expected to be consistent with national targets and 
district plans. The Imihigo should flow from the EDPRS-2 priorities and the District 
Strategic Plans. They should also meet the needs of residents and other stakeholders 
and be designed and implemented to promote good performance by employees”.

An Imihigo evaluation has two evaluation principles that must be considered to 
enhance accountability. These are, according to MINALOC Imihigo (2.0) (2015), 
first, collective accountability to motivate joint planning that entails the following 
aspects:

 Q When group targets are not achieved, all concerned should be responsible.
 Q When group targets are met all should benefit from the scoring to motivate 

joint action.
 Q However, individual/institutional contribution towards realisation of joint 

Imihigo should be assessed.

Second, it entails individual accountability that entails failure to achieve joint 
targets or individual targets should have an impact on the overall individual/insti-
tutional performance.

IMIHIGO FOR PUBLIC SERVANTS

The successes and failures of government ultimately depend on the combined 
efforts of each and every official in all spheres and tiers of government. Officials 
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perform functions within a value-chain of governance processes and their respec-
tive contributions facilitate the translation of policies, strategies and programmes 
into improved living conditions and prospects for society. It is therefore crucial 
that Imihigo is cascaded down to individual public servant level.

In Rwanda the appraisal and promotion of district officials are regulated by 
the Prime Minister’s Order No 121-03 of 2010, in the Official Gazette No 41 of 
11/10/2010, Establishing the Procedures of Performance Appraisals and Promotion 
of Public Servants (hereafter referred to as Minister’s Order No 121-03 of 2010) 
(Republic of Rwanda 2010). Under this Order (Article 3) a performance appraisal 
is regarded as the “…process used to appraise public servant’s outputs in line with 
his or her duties, based on clearly defined yardsticks, over a given period of time”.

The Imihigo consists of officials’ responsibilities and their performance 
targets. Addressing these responsibilities and meeting these targets are, however, 
dependent on various conditions. Some of these conditions include:

 Q A conducive working environment.
 Q Competencies and skills of employees.
 Q Effective leadership and supervision.
 Q Availability of resources.
 Q Commitment, motivation and productivity levels of employees.

It may happen, for example, that officials are highly dedicated and highly com-
petent, but find themselves in a working environment that is not conducive for 
performance.

Individual performance contracts

“Individual performance contracts are based on the action plan of each institu-
tion and must be signed in public, witnessed by the staff members’ supervisors” 
(Republic of Rwanda 2010). The signing of these contracts must occur “no later 
than one month after the beginning of the fiscal year (July 31) or once the newly 
appointed official takes office” (Republic of Rwanda 2010). The “process of 
evaluation and signing of a staff member’s performance contract is done by a 
panel of supervisors who may propose changes or refine the goals set. The panel 
ensures that the performance targets set in the performance contracts are in line 
with the overall strategic objectives of the institution. The performance contract 
should also recognise the strengths of each staff member” (Republic of Rwanda 
2010). When consensus is reached about the content of the contract, both the 
staff member and the panel co-sign it (Republic of Rwanda 2010).

According to Chapter II of the Order (Article 4 – Minister’s Order No 121-03 
of 2010 in Republic of Rwanda (2010)), “the signing of the performance contract 
and its evaluation, is an obligation of every authority and public servant”. As 
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stated, these contracts are signed in the presence of a panel of supervisors. It is 
important that these performance contracts “indicate the quantity, quality and the 
time required to achieve the expected results” (Republic of Rwanda 2010).

The contracts are evaluated by a panel of supervisors, which should make 
comments regarding the performance of the individual official. The results of such 
evaluations are recorded on the appropriate form, which must be signed by the 
official and the supervisor. Like in common law, the audi alteram partem-rule (“hear 
the other side”) also applies in performance contracts since the public servant has 
the opportunity to respond to the comments made and if they are not satisfied with 
their assessment, they may express their disagreement (Minister’s Order No 121-03 
of 2010 – Official Gazette No 41 of 11/10/2010 in Republic of Rwanda 2010). “At 
the province and district’s level, performance contracts are signed by the Executive 
Secretary, to support staff of the province/district. At the cell level, performance 
contracts are signed by all staff” (Article 7) (Minister’s Order No 121-03 of 2010 – 
Official Gazette No 41 of 11/10/2010 in Republic of Rwanda 2010).

In terms of Article 9 the “functions of the evaluating panel or supervisor in the 
first level” include the following (Minister’s Order No 121-03 of 2010 – Official 
Gazette No 41 of 11/10/2010 in Republic of Rwanda 2010):

 Q Analyse, harmonise, and determine the results to be achieved by public serv-
ants under their supervision.

 Q Monitor the entire stages of the appraisal process.
 Q Evaluate the performance contracts of public servants, with due recognition of 

each individual’s strengths.
 Q Build capacity where there are certain weaknesses in an individual’s perfor-

mance (Republic of Rwanda 2010).

Signing performance contracts occurs in July for every public servant (refer to 
Article 11 in Minister’s Order No 121-03 of 2010 (Republic of Rwanda 2010)). 
Based on these signed contracts each public servant’s performance appraisal is 
done on a 12-month basis (i.e. July to June). These appraisal sessions enable su-
pervisors to recognise poor or excellent performance and to design appropriate 
interventions and make the necessary adjustments. In terms of Article 13, such 
performance appraisals are based on achievements and the conduct of each 
public servant (Minister’s Order No 121-03 of 2010 (Republic of Rwanda 2010)). 
Article 14 specifies “that the appraisal of skills, conduct at work, of managers, ex-
perts and professionals shall be based on the following criteria” (Minister’s Order 
No 121-03 of 2010 (Republic of Rwanda 2010)):

 Q “Their ability to plan
 Q Their decision-making capacity
 Q Their sense of motivation
 Q Their ability to communicate
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 Q Their coordination and supervisory capabilities” (Article 14 in Minister’s Order 
No 121-03 of 2010 (Republic of Rwanda)).

Performance appraisals of public servants

In Rwanda, Article 17 (Minister’s Order No 121-03 of 2010 (Republic of Rwanda 
2010)) stipulates that the performance appraisal must comprise “four major steps, 
namely:

 Q Work plan and identification of the results to be realised.
 Q Monitoring of work progress and review after six months.
 Q Annual appraisal performance review.
 Q Appraisal meeting”.

The appraisal report that emanates from this session must be “signed by the heads 
of the respective institutions and sent to the minister in charge of public service no 
later than 15 August every year” (Minister’s Order No 121-03 of 2010 (Republic 
of Rwanda 2010)). Article 23 stipulates that performance appraisals must be 
based on a quantifiable score (i.e. figures). These scores are to be evaluated in 
accordance with a five-level scale as follows (Minister’s Order No 121-03 of 2010 
(Republic of Rwanda 2010)):

 Q “Level 1: results higher than what was expected shall be graded with 15 points.
 Q Level 2: those who attain expected results shall be given between 12 and 14 

points.
 Q Level 3: those who attain expected results with difficulty shall be given be-

tween 8 and 11 points.
 Q Level 4: those who attain results that are below the expected results, shall be 

given between 4 and 7 points.
 Q Level 5: those who do not attain any result or perform very low compared 

to expectations shall be given between 0 and 3 points” (Minister’s Order No 
121-03 of 2010 (Republic of Rwanda 2010)).

Public servants who believe that they were unfairly appraised may apply in terms of 
Article 33 for the review of their scores (Minister’s Order No 121-03 of 2010 (Republic 
of Rwanda 2010)). Appeals in local government are dealt with by the respective 
Councils of the Districts at the first level, and by the Public Service Commission at 
the second level (Minister’s Order No 121-03 of 2010 (Republic of Rwanda 2010)).

In the case of Rwanda, an official’s Imihigo performance is evaluated annually. 
“The criteria for performance appraisals include the individual’s achievements 
and conduct” (e.g., behaviour, attitude, etc.) during the year of evaluation (Murasi 
2021). The following criteria are used to evaluate employees’ performance 
(Minister’s Order No 121-03 of 2010 (Republic of Rwanda 2010)):
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 Q “The ability to plan
 Q Decision-making capability
 Q Sense of motivation
 Q Ability to communicate
 Q Coordination and supervisory capabilities”

For technicians and support staff, appraisal is based on the following (Official 
Gazette No 41 of 11/10/2010 in Republic of Rwanda 2010):

 Q “Good sense of customer care
 Q Team spirit
 Q Openness towards the ideas of others
 Q Good sense of responsibility
 Q Dynamism at work”.

Although evaluation covers “a period of 12 months, the appraisal includes a 
performance review by the staff member’s direct supervisor after six months” 
(Minister’s Order No 121-03 of 2010 (Republic of Rwanda 2010)). The “complete 
performance appraisal comprises the following four major steps:

 Q Developing a work plan and identifying the results to be achieved
 Q Monitoring of work progress and review after six months
 Q Annual appraisal performance review
 Q Appraisal meeting” (Minister’s Order No 121-03 of 2010 (Republic of Rwanda 

2010)).

For public servants who are managers, experts and professionals, “the overall 
score is out of 100. Of this, 70% represents the score for the results attained and 
30% the score for conduct at work. For public servants who are support staff, 
the overall score is out of 100, 80% of which represents the score for the results 
and 20% the score for conduct at work” (Minister’s Order No 121-03 of 2010 
(Republic of Rwanda 2010)).

Depending on how well the public servants score on their performance con-
tract evaluation, they “are graded into four groups as follows:

 Q Indashyikirwa – comprised of public servants whose score is equal to or higher 
than 80%

 Q Inkomezamihigo–including public servants whose score ranges from 70% to 
80%

 Q The third group includes public servants whose score is higher than 60% but 
lower than 70%

 Q The fourth group includes public servants whose score is less than 60%” 
(Minister’s Order No 121-03 of 2010 (Republic of Rwanda 2010)).
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Once evaluation takes place, “a general report of performance appraisal for pub-
lic servants is signed by the head of the institution and then sent to the minister 
in charge of public service no later than 15 August. Every year, the Institute of 
Public Administration prepares a list of high performing Indashyikirwa public 
servants and sends it to the Minister of Public Service and Labour for publication” 
(Minister’s Order No 121-03 of 2010 (Republic of Rwanda 2010)).

Performance incentives

In the case of Rwanda’s Imihigo, heads of department may implement finan-
cial incentive schemes for their departments. “Mechanisms encouraging public 
servants to achieve their performance contract targets come in the form of both 
incentives and disincentives. The incentives include bonus payments for those 
who achieve scores above 70% while public servants who score below 60% are 
dismissed from their position. Public servants who score above 80% receive a bo-
nus payment equal to 5% of their salary, while those who obtain points between 
70% and 80% receive a bonus payment equal to 3% of their salary” (Minister’s 
Order No 121-03 of 2010 (Republic of Rwanda 2010)). 

In terms of Article 29 of the Minister’s Order No 121-03 of 2010 (Republic 
of Rwanda 2010) public servants receive their gratification resulting from their 
performance. However, public servants who obtained points below 70% do not 
receive any performance gratification, and furthermore, public servants who 
obtained points below 60% will be dismissed without any terminal benefits. In 
terms of Article 30 public servants will only be dismissed if the evaluating panel 
provides serious reasons for such a decision in their report to the Council (Murasi 
2021). “The Council takes the decision of dismissal only after consulting the Public 
Service Commission” (Minister’s Order No 121-03 of 2010 – Official Gazette No 
41 of 11/10/2010 in Republic of Rwanda 2010).

Impact of Imihigo performance contracts

According to Van der Waldt (2015), Setlhare (2019) and Zungura (2021), the fol-
lowing aspects constitute the impact of performance contracts:

 Q Speedy “implementation of local and national development agenda” (Van der 
Waldt 2015)

 Q Enhanced result-oriented performance (Setlhare 2019)
 Q Accountability and transparency (Zungura 2021)
 Q Culture of innovation instilled as a result of competition
 Q Increased stakeholder engagement “(citizens, civil society, donors, private sec-

tor, etc) in formulation and implementation of national development agenda” 
(Van der Waldt 2015)
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 Q The culture of regular performance evaluation promoted
 Q Enhanced ownership of government programmes by the population.

CONCLUSION

This article focused on the results-orientation of the GoR with specific reference 
to the Imihigo programme and the institutionalisation of Imihigo as a performance 
management instrument. The focus of this article was to provide a descrip-
tion of the basic principles and elements associated with Imihigo. The Imihigo 
programme, one of Rwanda’s home-grown initiatives, can be regarded as an 
excellent tool to inculcate results-orientation in government. The Imihigo achieve-
ments show that Imihigo has been institutionalised and has become a culture in 
Rwandan governance. It is further evident that the performance orientation of all 
districts is encouraging. From this article it should be evident that the practices 
and processes associated with Imihigo are on par with international best practice 
as far as performance is concerned.

Imihigo has set in motion development processes that have helped acceler-
ate the achievement of national development priorities. Imihigo serves as a tool 
to mobilise the human and financial resources required to ensure this transition. 
Imihigo also fuses different interests that would have competing objectives in 
other contexts.

Hence, it is clear from this article that Imihigo has applicable features that bring 
about socio-economic transformation. Thus, districts and ministries are empow-
ered to design Imihigo with the features or characteristics of a “good Umuhigo”. It 
is locally contextualised to respond to particular citizen needs that are identified 
through a participatory approach (bolster ownership and efficient implementa-
tion). It is also aligned with national priorities, which paves the way for socio-
economic transformation; challenging in nature; focuses on value for money; 
and finally, it is innovative (allows for unconventional approaches for resource 
mobilisation).

NOTE

* This article is partly based on a PhD thesis of Innocente Murasi that was conducted under the 
supervision of Prof Christelle Auriacombe, titled: Murasi, I. 2021. The role of Imihigo in the 
interface between sustainable development planning and performance management in Rwanda. 
Unpublished D Litt et Phil Thesis.

* Dr Innocente Murasi is currently employed as a Commissioner for Strategy & Risk Analysis at the 
Rwanda Revenue Authority.
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ABSTRACT

The article provides perspectives on gender inequalities and an understand-
ing of the barriers impeding the leadership advancement of qualified wom-
en into senior positions in the local government sphere. The study used a 
single qualitative case study design, and data was gathered through semi-
structured interviews with 20 female managers to ascertain their observa-
tions and lived experiences. From the findings, the effects of misogyny on 
women’s leadership advancement in local government was categorised into 
four main themes: distrust in women’s leadership, lack of self-confidence, 
psychological distress and depression among female managers, and reduc-
tion in women’s aspiration for directorship and top leadership positions. 
While gender equality laws have aided women’s career advancement in the 
local government sphere, the study discovered that the patriarchal mental-
ity of public managers, particularly male managers, has refused to diminish. 
Men use gender discriminatory behaviours and patriarchal attitudes to sub-
ordinate women and to maintain their leadership dominance in the local 
government sphere. Such uncivil behaviours appear to be a major barrier to 
the leadership advancement of women for the achievement of gender lead-
ership equality in the public sector and at the local government sphere. The 
article recommends the establishment of continuous gender-bias training 
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INTRODUCTION

Gender discriminatory behaviours and attitudes towards women, especially those 
in powerful positions in diverse public workplaces, are a major concern globally 
(United Nations (UN)-Women 2018; Amnesty International 2020). Interestingly, 
the UN-Women report shows that some countries lack adequate gender public 
policy frameworks and laws to protect women’s rights from insensitive traditional 
norms and all forms of gender-based violence (UN-Women 2018). However, this 
cannot be said of South Africa because the government has enacted an interna-
tional and national gender-equality policy framework to protect women’s human 
rights and ensure their inclusion in both private and public institutions (Johnston 
2019:2). Some of the national statutory, regulatory and policy gender frameworks 
include the Employment Equity Act 55 of 1998, the Broad-based Economic 
Empowerment Act 53 of 2003, the Promotion of Equality and Prevention of 
Unfair Discrimination Act 4 of 2000, and the White Paper on Affirmative Action 
Policy in the Public Service, 1999 (WPAAP). The South African gender policy 
framework has been lauded internationally for its role in redressing historic dis-
crimination and cultural prejudice, that previously denied women their rights and 
opportunities to participate in the public sector (and service) leadership (Johnston 
2019:3). Nonetheless, recent research shows that working women, especially 
female managers, continue to face behaviours such as sexual harassment, patri-
archy, employment gender leadership discrimination, bullying, hostile treatment, 
incivility, humiliation, degradation, and the negative labelling of female manag-
ers (Khwela, Derera & Kubheka 2020:376; Statistics South Africa 2020; Ngoepe 
2021). Such discriminatory treatment directed at working women is encapsulated 
in the ideology on misogyny.

Supported by prior studies, this study discovered that the misogynistic be-
haviours experienced by female managers, particularly those displayed by their 
male colleagues, are used to maintain and strengthen men’s dominance in public 
sector leadership, and to frustrate female managers, their leadership capacities 
and career progression (Ngoepe 2021; Kipkosgei 2021:163). While acknowledg-
ing that gender-equality policy frameworks are not adequately implemented and 
followed, especially in the local sphere of government, a plausible contribution 
promoting working women’s experience of misogyny can be attributed to the 

and management education for public managers (both men and women) 
to eliminate internalised patriarchal prejudices preventing women from ad-
vancing into senior positions.
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pervasiveness of patriarchal practices in homes and communities in South Africa. 
The patriarchal gender beliefs and biases embedded in social structures are in-
ternalised by individuals (employer, employees) and are taken into workplaces 
(with specific reference to the local government sphere in this article) (Bereng & 
Mutekwe 2021:192; Khwela et al. 2020:375).

There are numerous studies echoing gender inequalities and leadership dis-
crimination in workplaces in the public service/sector and in the local govern-
ment sphere in South Africa. However, there seems to be no studies on the effects 
of misogyny on public female managers’ leadership, career and advancement. 
Furthermore, Osituyo (2017:129) asserts that the scarcity of statistics on public 
female managers shows that there are limited studies that are focused on gender 
discrimination in management positions within the South African public service.

This study seeks to address this gap by investigating how the misogynistic ex-
periences of female public managers affect their leadership, career and advance-
ment in the South African local government with reference to Dr Kenneth Kaunda 
District Municipality.

CONCEPTUAL AND THEORETICAL FRAMEWORK

Misogyny refers to men’s perpetuation of hatred and contempt towards women 
(Srivastava Chaudhury, Bhat & Sahu 2017:111). Misogynistic behaviours and 
attitudes include the oppression, exploitation, and subjugation of women by 
men, and are demonstrated through men’s resentment, intimidation, and deg-
radation of women (Stalker 2001:291). However, the ideology of misogyny has 
evolved from merely being men’s display of hatred for women into a social 
inequality issue experienced by women because of their gender identity and 
placement in societal hierarchies of power (Manne 2017). In this article, the 
concept of misogyny is used to describe the sex discrimination, hostility, and 
workplace incivility towards female managers because of their gender. Manne 
(2017) defines misogyny as “any structural machinery, practice, or form of 
treatment that systematically functions to implement patriarchal relations in 
the face of noncompliance”. Lopes (2019:2518) acknowledges that patriarchy 
can ultimately lead to the subordination of women and contends that blaming 
patriarchal structures as the sole cause of women’s subordination is ‘problemati-
cally incomplete’, because some women seem to reinstate sexist and patriarchal 
practices that lead to women’s subordination. For example, in paid workplaces, 
some women maintain and reinforce patriarchy by not supporting the leader-
ship advancement of their fellow women; including their negative evaluation 
of female managers (Mavin, Grandy & Williams 2017:19 and South African 
Board for Peoples Practices (SABPP) 2019). While it is true that some women 
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exhibit behaviours and attitudes that strengthen patriarchy and the oppression 
of themselves and their fellow women as argued by Lopes (2019:2518), those 
behaviours are largely influenced by the way women have been raised in our 
society, and that is deeply patriarchal (Mavin et al. 2017:19).

Misogyny pervades family life, religious institutions, legal institutions, public ad-
ministration, government organisations and paid workplaces. In paid workplaces 
globally, misogyny is perpetuated through gender discrimination in employment, 
a preference for men in leadership, sexual violence, the unnecessary questioning 
of female managers’ skills, and the relegation or downplaying of women’s contri-
butions during board meetings (Ramohai 2019:225; Srivastava, Chaudhury, Bhat 
& Sahu 2017:111; Khwela et al. 2020:377). Misogyny is also evinced through the 
negative labelling of female managers as being too bossy, disrespectful, rude, less 
suitable for leadership roles, and by regarding women who aspire towards posi-
tions of power as social deviants who are ambitious, uncultured, and unfeminine 
(Mwale & Dodo 2017:112; Mavin et al. 2017:19). The gendered discriminatory 
misconceptions and sexist attitudes towards female managers are by-products 
of internalised misogyny, defined as individuals’ display of sexism that is learnt 
from socialisation and reinforces dominant male cultural norms and practices that 
devalue women (Dehlin & Galliher 2019:2556).

The devaluation of women’s worth and the overvaluing of men’s values as 
salient consequences of internalised misogyny are reflected in the Internalised 
Misogyny Scale (IMS) developed by Piggot (in Szymanski, Gupta, Carr, Stewart 
2009:103). Other detrimental impacts of misogyny on women’s lives include 
depression, anxiety, low self-image, mental exhaustion, and a lack of social 
support for women’s leadership advancement; including less leadership ad-
vancement ambition among women in lower-level positions in workplaces 
(Szymanski et al. 2009:103; Miner-Rubino & Cortina 2007:11254; Khwela et al. 
2020:377).

MISOGYNY: A GLOBAL PERSPECTIVE

Misogyny is a serious plague that disadvantages women’s leadership and career 
progression globally in both the private sector and government institutions (Rokka 
2021:221). This is despite the existence of labour laws prohibiting gender-based 
discrimination and the global attention given to the protection of women’s human 
rights. Misogynistic behaviours and sexist attitudes primarily affect female manag-
ers because of internalised patriarchal gender stereotypes, norms and traditional 
insensitive practices embedded in social structures that have historically and con-
tinuously subordinated the feminine qualities while glorifying masculine qualities 
(Dehlin & Galliher 2019:2556; Coetzee & Moosa 2020:8).
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Misogynist behaviours and sexist attitudes, which are learnt through socialisa-
tion fuels both the unconscious and conscious gender stereotypes, including male 
managers’ fewer positive attitudes, uncivil and hostile behaviours, and includ-
ing men’s negative evaluation of female managers’ performance (Funk 2019:8). 
Tabassum and Nayak (2021:193) mentioned that the stereotypical attitude of 
think-management developed by Schein (1973) is still strong in the minds of most 
men, particularly male managers in paid workplaces. Chirwa and Lukamba (2016 
in Ahiante 2021) argue that men are most likely to discriminate against women in 
leadership, for example, owing to their internalisation of the general stereotype 
that women are inferior. In support, Funk (2019:8) found that men, who are the 
predominant gender in leadership positions, discriminate against women because 
of their internalisation of stereotypes on the feminine gender qualities as incon-
gruent to the qualities of an effective leader. In addition to internalised patriarchal 
gender-bias, men perpetuate misogyny against star performing and successful 
women, especially when they perceive those women as a threat to the positions 
the men occupy (Coetzee & Moosa 2020:8).

Similarly, professional women negatively evaluate themselves and their fellow 
women as incomplete (public) leaders because of their awareness that (public) 
leadership effectiveness is socially skewed towards masculinity (Hoyt and Murphy 
2016:3). Arguably, if no conscious effort is made to deconstruct internalised 
gender-insensitive traditional norms and leadership stereotypes from the psyche 
of employees, working women, regardless of their professions and positions, will 
continue to experience misogyny. According to Dehlin and Galliher (2019:257), 
the concept of internalised misogyny is a developing field. However, Dehlin and 
Galliher (2019:257) and other studies report that the impact of misogyny and in-
ternalised sexist beliefs leads to the devaluation of women’s worth, as evidenced 
by leadership discrepancy, low self-esteem, anxiety, depression and mental stress 
among women (Srivastava et al. 2017:112; Szymanski et al. 2009:103). A lack of 
social support for career-driven women seeking influential positions, was seen in 
the case of Hillary Clinton, where some Americans felt uncomfortable voting for a 
female as president of the United States (US) (Blair 2017:334). Dehlin and Galliher 
(2019:263) found that internalised misogyny and sexist attitudes contributed to 
Clinton losing the 2016 US presidential election to her male political opponent, 
Donald Trump. In the South African context, the fact that no woman has held 
the presidency since the country’s institutionalisation of democracy in 1996, may 
also be a sign of the country’s discomfort with a female president. Also, in a re-
cent study measuring people’s perception on the equality of men’s’ and women’s 
leadership in Group of 7 (G7) countries encompassing Canada, France, Germany, 
Italy, Japan, United Kingdom (UK), and US and in countries like India, Nigeria and 
Kenya showed an enduring pernicious culture of mistrust in female leadership 
(The Reykjavik Index for Leadership 2021).
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Visibility of Misogyny in the South African public sector

Public workplaces in post-apartheid South Africa, including municipalities, are 
imbued with changes in institutional policy regulating governance matters (for 
example, the institutionalisation of the Employment Equity Policy (EEA), and the 
Affirmative Action Policy (whose beneficiaries are women) and the implementa-
tion of several other policy frameworks to eradicate discriminatory practices and 
other uncivil treatments that degrade and devalue women because of their gen-
der. However, South Africa can be described as a country where being a woman 
is not too far from being disempowered, denied access to decent employment 
and being vulnerable to all forms of abuse such as rape and domestic violence 
because of the pervasiveness of patriarchy in South African communities and 
public workplaces (Khwela et al. 2020:375–376; Ramohai 2019:225–226). Since 
the South African public sector and the local government sphere have been his-
torically, and still are, deeply patriarchal, misogyny has been around long enough 
to be entrenched in their organisational practices and culture. Misogyny is re-
flected in organisational policies and culture relating to gender-structuring and 
composition of all spectra of management positions, gender practices, access to 
employment, leadership training, career development and other work-related 
benefits.

Employment and promotion of leadership in the South African public sector/
service is still done according to the assumptions on traditional gender stereo-
types (Khwela et al. 2020:376), where women’s capacity to lead are devalued, 
overlooked, and undermined. There is strong evidence that female managers 
face employment and promotion discrimination in public institutions, as they try 
to progress into senior management positions (Vyas-Doorgapersad & Bangani 
2020:2). The discrimination against female managers means that human resource 
personnel, public managers, and stakeholders in charge of leaders’ recruitment 
and promotion give preference to men (Nhlapo & Vyas-Doorgapersad 2016; 
Khwela et al. 2020:376), and this discrepancy is evident in women’s underrepre-
sentation in senior public management positions across government institutions 
(Vyas-Doorgapersad & Bangani 2020:2). The discrimination against women by 
recruiters, who are often male managers due to their predominance in top pub-
lic leadership structures, is reported as being associated with men’s inability to 
remove traditional gender stereotypes about female gender characteristics and 
management positions from their mentality (Thobejane & Thobejane 2017:8864).

In the recent publication and argument by Khwela et al. (2020:376) conducted 
within private and public institutions in South Africa, their research participants 
labelled some men as chauvinists, stating that male managers purposively dis-
criminate against women who are experienced, highly qualified, and ready to oc-
cupy (public) leadership positions because they do not believe that a woman can 
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lead effectively. Vyas-Doorgapersad (2015:131) mentioned that the stereotypical 
mentality that it is unacceptable for women to lead men or dominate men still 
exists in most South African communities. Most men take this mentality into their 
workplaces, not wanting to support and sponsor women’s (public) leadership 
development and to be led by a woman. While men’s aggressive attitudes, hyper-
competitive behaviours and uncivil treatment of women seems to be normalised 
in workplaces in South Africa (SABPP 2019), these are only some of the means 
that male managers use to maintain men’s leadership dominance and powerful 
positions in workplaces, and by extension patriarchy (Khwela et al. 2020:376). 
Underlying this thought is the understanding that female managers’ experiences 
of threatening misogyny are primarily the result of power struggles aimed at 
empowering men to dominate senior management positions. The reality that a 
person’s gender, rather than relevant job-related skills (competence), is still used 
as a yardstick for employment into senior public management positions shows 
that the public sector/service has not yet embraced women’s (public) leadership, 
which would have several repercussions on the achieving of, democratic societal 
development and on the human rights of women.

Across the South African public sector, misogyny is also apparent in female 
public manager’s experiences of oppression, disrespect, manipulations, intimida-
tion, incivility, sexual harassment, and the unnecessary questioning and disbelief 
in female public managers’ leadership capacities (Khwela et al. 2020:376). Such 
intimidating behaviours and negative beliefs about female public managers’ ca-
pacities may result in women opting out from public leadership positions (Ramohai 
2019:225–226). According to Miner-Rubino and Cortina (2016:1; 2007:1254) mi-
sogynistic behaviours towards women in senior (public) leadership roles, which are 
observed by women in lower positions, reduce their ambition for higher (public) 
leadership positions, and lowers their job satisfaction; including women’s percep-
tion of workplace insecurity that would result in a distrust in their organisation.

SOUTH AFRICAN LOCAL SPHERE OF GOVERNMENT 
AND GENDER-EQUALITY MEASURES

According to the Constitution of the Republic of South Africa, 1996, the local sphere 
of government in South Africa is vested with the responsibility to protect women 
from insensitive traditional norms, which have historically hindered South African 
women’s active participation in governance and leadership structures. The EEA of 
1999, The Promotion of Equality and Prevention of Unfair Discrimination Act of 
2000, and the WPAAP of 1999 are some of the gender-equality frameworks prom-
ulgated to guide local government in the protection of women’s human rights and 
their equal leadership participation to ensure a representative governance.
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Since the implementation of these statutory, regulatory and policy frameworks, 
women have seen improvement in their participation and representation in senior 
public management echelons in the local sphere of government (South African 
Local Government Authority (SALGA 2021). Nevertheless, the senior public 
management level in the local sphere of government is unequal as women repre-
sentation is still far below the 50% target envisioned by the government since 31 
March 2009 (SALGA 2021).

Just like other challenges in private and government institutions in South 
Africa, women’s underrepresentation in senior structures in the local government 
sphere is mostly attributed to patriarchal attitudes and practices that are prevalent 
within families and societies and are observed in most public workplaces (SALGA 
2021; Vyas-Doorgapersad 2014). Maboa-Boltman, testifying of her experience of 
patriarchy stated: ‘’I was a council speaker of a district municipality, I used to go 
into meetings, and you’d have to contend with patriarchal attitudes. Feelings of 
what can a woman tell us about male-dominated occupations’’ (SALGA 2021). 
Such feelings can suppress female managers’ self-confidence and deprive them 
of the opportunity of using their feminine skills, which have been reported as ef-
fective in enhancing workplace productivity and good governance (Seo & Huang 
2017:617), and could lead to psychological stress, anxiety, or depression. This 
patriarchal cultural mentality, which has not been discouraged across the South 
African public sectors, is responsible for the limited allocation of decision-making 
powers to women, the side-lining of women’s leadership, continuous disrespect 
and unnecessary questioning of female public managers’ work performances, 
egocentric conflict and male public managers’ unwillingness to support the public 
leadership advancement of women (Vyas-Doorgapersad 2014:109).

METHODOLOGY

To gain a detailed understanding of the effects of misogyny on women’s leader-
ship careers, this study used a qualitative research approach that incorporated a 
single case study design. This allows the researcher to focus on a selected group 
of people, in this case female managers, with the aim of understanding their sub-
jective experiences in their social environment. A purposive sampling technique 
was used in this study. Hanyane (2015:17) stated that researchers who purposely 
select research themes based on their decision and opinion of appropriateness 
and fitness that are relevant to research project or topic, implement the purposive 
research design. The research applied the same research design in this article. 
In this stance, the Dr Kenneth Kaunda District Municipality was selected as the 
qualitative case for this study and female public managers who are not political 
appointees were also selected for the interviews.
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The semi-structured interview questions probe into female managers’ personal 
experiences and observation on misogyny and other gender-discriminatory be-
haviours and attitudes in their working environment. The aim was to determine 
and establish the effects of misogyny and sexual discrimination on the careers 
and leadership advancement of women in the local sphere of government. There 
were 20 female managers who participated in the semi-structured interviews; 
their demographic information is presented in Table 1.

Table 1: Background information of the research participants

Names Pseudonym Current management position Highest 
qualification

1 Abigail Director Master’s

2 Grace Middle management Honours

3 Comfort Middle management Master’s

4 Ehi Middle management Master’s

5 Joy Middle management Honours

6 Rosemary Assistant Director Honours

7 Glory Director Master’s

8 Edema Middle management Honours

9 Evelyn Middle management (human resource personnel Master’s

10 Angela HR personnel Honours

11 Bethel Director MBA

12 Gigo Middle management Master’s

13 Blessing Director (human resource personnel) Honours

14 Vico Acting Director Master’s

15 Waza Middle management Master’s

16 Shereen Middle management Bachelor’s degree

17 Zizo Director Master’s

18 Joviata Middle management Master’s

19 Xifo Director Master’s

20 Niko Middle management Honours

Source: (Authors’ own construction)
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In order to ensure the trustworthiness of the data, the participants were asked the 
same questions in different forms, and this helped to validate their responses. The 
researcher used pseudonyms to protect the identity of the respondents.

Presentation of findings and discussion

This section provides an overview of the findings of the research.

Distrust/unacceptability of women’s leadership

The majority of the participants in this study mentioned a distrust in women’s 
leadership and the unacceptability for women to dominate directorship and sen-
ior management positions as one of the detrimental consequences of misogyny 
on the leadership advancement of women in local government. A distrust in 
women’s leadership was revealed as a generational problem that is caused by fac-
tors such as the patriarchal structuring of society, gender-bias belief of society, the 
long internalisation of women’s discrimination in access to leadership positions 
and the prescriptive leadership stereotypes between the female gender qualities 
and the ideal characteristic of a leader.

According to the respondents, the role of incongruity between the female gen-
der characteristics and leadership requirement, internalised from societal patriar-
chal practices; seems to be prevalent in today’s working environment. Women are 
empowering themselves by acquiring educational degrees and investing in their 
leadership training and skills development for their career mobility in the public 
sector. Nevertheless, qualified female public managers are still not trusted with 
certain leadership positions, especially due to internalised cultural stereotypes 
and toxic beliefs about the feminine gender. Such disbelief of women’s leadership 
effectiveness in this era of democracy is a pointer to the fact that female managers 
are still not perceived as equal to their male colleagues in the local government 
sphere. Arguably, the workplace’s lack of trust in women’s leadership indicates 
that South Africa has a long way to go before it can genuinely achieve gender 
leadership equality. The pernicious culture on the disbelief in women’s leadership 
effectiveness in paid workplaces is also confirmed by prior studies conducted in 
various countries, as noted, such as Canada, France, Germany, Italy, Japan, the 
UK, and the US and in countries like India, Nigeria, and Kenya (Reykjavik Index 
for Leadership 2021; Smith 2021).

From the study’s findings, often the employees who are most uncomfortable 
with women leading or heading senior public management positions are male 
public managers. In terms of the responses concerning male managers’ distrust 
for women occupying senior leadership positions, respondents reported that male 
managers use their misogynistic behaviours, attitudes, and internalised cultural 
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gender stereotypes to limit the leadership advancement of women in the pub-
lic sector. From the findings, male managers’ preference for their fellow men in 
leadership results from some men’s doubt in women’s capabilities to lead as ef-
fectively as men, and their patriarchal belief that women are not supposed to lead 
men. Funk (2019:8) supports this notion and states that some male managers who 
occupy top management positions where women’s leadership advancement deci-
sions are made discriminate against women during employment and leaders’ pro-
motion. Arguably, using a person’s gender as a yardstick for allocating leadership 
positions could mean that some male public managers lack a proper understand-
ing of the meaning of management excellence, which cannot be determined by a 
person’s gender. Ultimately, allocating senior leadership positions to men because 
of the biased beliefs on their gender as aligning more with leadership qualities will 
lead to a wastage of women’s leadership potential, and the best candidate might 
be overlooked, as suggested by Nienaber and Moraka (2016:143). Supported by 
the IMS and literature on misogyny, the findings revealed a preference for males 
in leadership positions as one of the effects of misogynistic behaviours and sexist 
attitudes (Szymanski et al. 2009:103).

It is interesting to note that while the majority of female public managers in-
terviewed agreed that women are not trusted with public leadership positions 
in technical departments such as engineering, a few female public managers 
disagreed, arguing that women should not be assigned public leadership posi-
tions in technical departments because women’s reproductive responsibilities and 
biological make-up do not fit those positions.

A respondent indicated that women’s caregiving responsibilities, their inter-
nalisation of traditionally ascribed gender roles and assumptions on their gender 
identity may still influence some women’s career choices and leadership advance-
ment. She views leadership positions in technical departments as mostly appropri-
ate for men and not women. This a strong sign of women limiting their capacities 
in technical departments and their execution of misogyny in workplaces. Just as 
Manne (2017) suggests, female public managers perpetuate misogyny in-as-much 
as they indulge in activities (either consciously or unconsciously) that strengthen 
patriarchy, maintain men’s power, authority, leadership dominance, and gender 
inequality. Women’s misogynistic beliefs on the roles that are appropriate for their 
gender are internalised from a patriarchal environment, because no individual is 
born with gender roles. Arguably, women who still stick to their traditional gender 
roles and those who still hold the misogynistic belief that technical leadership 
positions should not be handled by a woman may not seek leadership positions 
in that field and may discriminate against their fellow women seeking leadership 
opportunities in technical fields. The implication of this finding is that female 
public managers limiting themselves in certain leadership positions will further 
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exacerbate gender inequality in senior management positions, and men’s misogy-
nistic behaviours.

Reduction in women’s self-confidence

The findings revealed that male public managers’ misogynistic behaviour, the 
prevalent patriarchal practices, and the male-dominated local sphere of govern-
ment all have a negative impact on the confidence level of most female public 
managers.

The responses of participants showed men’s hostile and uncivil behaviours to-
wards women including how gender inequality is deeply rooted in the public sec-
tor. The respondents mentioned female managers’ lack of confidence in their own 
abilities especially because of the threatening and denigrating behaviours they 
experienced from male managers and colleagues. A respondent stated that female 
managers are set up to fail and that male managers’ aggressive behaviours and 
intimidation of female managers is mostly triggered by the imbalance of power in 
boardrooms and the underrepresentation of women in executive positions in the 
local sphere of government. It was also mentioned that to escape male managers’ 
misogynistic behaviours and negative judgement, some female managers choose 
not to speak up during boardroom meetings. The findings showed that some fe-
male managers fear male managers and the misogynistic working environment. 
Arguably, female managers not sharing their perspectives and opinions during 
boardroom meetings will make decision-making one-sided. This will lead to a 
frustration in government’s effort to advance women’s voices in policymaking and 
a waste of women’s capacities that have positive impacts on good governance, 
the organisation’s growth, employee’s skills and personal development, an in-
clusive society, and the achievement of socio-economic development (Seo and 
Huange 2017:619; Eagly 2016:199).

Meanwhile, the majority of respondents stated that some female managers in 
the middle public management level with low self-confidence undermine them-
selves by not applying for senior leadership positions. This perspective was shared 
mostly by female directors and those in the human resource department.

According to the respondents, a lack of self-confidence remains an impedi-
ment hindering female managers’ advancement into senior leadership positions. 
The findings reveal that some female managers are not applying for executive 
positions because of certain reasons. The reasons include that they are scared to 
venture into new things, the job title, and responsibilities (maybe because it does 
align with their social gender roles), the feeling that men are more qualified than 
them. Some of these reasons seem to align with the theoretical assumption of 
scholars that even when a woman is most qualified for a job in a male-dominated 
organisation and profession, she may underestimate herself by not applying and 
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in most cases, she may choose a man for such positions (Koca, Arslan & Asci 
2011:592). Most organisations either in the private or public sector use women’s 
reduced interest in applying for senior leadership positions, and their reluctance 
to compete with their male peers for professional positions as a sign of a lack 
of self-confidence (Mathipa & Tsoka 2001:326). From the findings, it can be as-
sumed that removing the misogynistic working culture and the gender unequal 
relationship would help to raise female managers’ confidence about their jobs 
and it could also significantly impact their zeal for leadership advancement in 
male-dominated workplaces such as the local government.

The respondents stated that the misogynistic work environment, which gives 
women the impression that they are unwanted, unvalued, and that the positions 
they hold do not fit them; is enough to undermine female public managers’ 
confidence.

It was clear from the respondents’ views that female managers not being recog-
nised, sets them up to fail and this takes away their confidence in seeking higher 
leadership positions and career advancement. The respondents’ claim that female 
managers are frequently set up to fail suggests that women are undertaking jobs 
in an unfavourable working environment and discriminatory organisational cul-
ture. Ultimately, female public managers with low self-confidence are more likely 
not to reach professional and senior public management levels and they are less 
likely to achieve their career ambition (Garcia-Vidal, Sánchez-Rodríguez, Pérez-
Campdesuñer & Martínez-Vivar 2019:317). Consequently, a slow progression in 
women’s leadership advancement in the local government should be expected 
since self-confidence is a necessary prerequisite for leadership advancement and 
what employers watch out for during leaders’ employment and promotion into 
top positions (Mathipa & Tsoka 2001:326).

Psychological distress and depression

Psychological distress and depression were revealed as effects of misogyny on 
women’s leadership in the local sphere of government. Female managers’ opin-
ions on the salient factors that trigger their psychological stress and depression 
showed that it ensues from the patriarchal, sexist and gender unequal working 
environment. A respondent mentioned that she suffered from depression after 
been humiliated by her male boss in the presence of her colleagues and subordi-
nate. Two other respondents stated that undertaking jobs in a patriarchal working 
environment comes with psychological stress for female managers because they 
are forever stressing about how to prove their competence. In support of the re-
spondents’ views, Shiraki, Doki, Ikeda, Ikeda, Takahashi, Andrea and Matsuzak 
(2021:71–72) also suggested that female managers are likely to develop psycho-
logical stress that stems from challenging/unequal working relationships, and the 
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need to constantly prove their proficiency for their job just like their male manag-
ers. While it is necessary for female managers to prove their competencies on 
their jobs, the psychological stress emanating from misogynistic behaviour and 
sexist attitudes negatively affects women’s career advancement, productivity, job 
satisfaction and commitment, and the innovative behaviours of female managers 
(Ramohai 2019:225).

Reduce women’s leadership advancement intentions

This study revealed that women’s experiences of misogynistic behaviours and 
sexist attitudes diminish their zeal for higher public leadership positions.

The responses revealed that some female managers may choose not to ad-
vance into senior leadership positions just to escape horrible treatments their 
female co-workers had to endure. This resonates in Miner-Rubino and Cortina’s 
(2007:1254) assertion that women in lower positions who observe misogynistic 
and negative behaviour directed at their fellow women in management may lose 
interest in advancing their leadership career. Arguably, one significant implication 
is that women’s withdrawal from public leadership positions may widen the exist-
ing gender leadership gap and income inequality in South Africa.

CONCLUSION

Through the literature study and the empirical results of this study obtained from 
the semi-structured personal interviews, it become clear that misogyny significant-
ly impedes women’s leadership advancement in the local sphere of government, 
specifically the Dr Kenneth Kaunda District Municipality (DKKDM). Women are 
mostly vulnerable to misogynistic attacks because of internalised gender-bias and 
the patriarchal practices of social institutions wherein women are portrayed as the 
secondary sex. This study observed that women’s experiences of misogyny are 
linked to a plethora of negative outcomes, including distrust in women’s leader-
ship, lack of self-confidence, psychological distress and depression among female 
managers, and reduction in women’s aspiration for directorship and top leader-
ship positions. While gender policy laws and frameworks of government have 
been instrumental in the leadership advancement of women, it has not eliminated 
internalised gender prejudice and leadership stereotypes among all employees. 
As a result, female public managers, regardless of their leadership level, suffer 
from misogynistic attacks.

While female managers also perpetuate misogyny, the study observed that 
male managers are the strongest perpetuators of misogynistic behaviours deter-
ring women’s leadership and career advancement. Male managers lack respect 
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and undermining of their female colleagues seems to be an issue that is histori-
cally overlooked in the local sphere of government and across the South African 
public sector due to its common occurrence. Further, it is also clear from the 
study findings that male managers’ display of misogyny may not be deliberate, but 
it is because of their long internalisation of the inferiority attached to the female 
gender, especially when it comes to the handling of leadership roles in public 
spaces. A proven and most effective way of eliminating deeply engrained cultural 
bias is through creating awareness and normalising discourse about gender preju-
dice through management education, training, and modelling (Girod, Fassiotto, 
Grewal, Ku, Sriram, Nosek and Valantine 2016:1143). This study concludes by 
recommending the establishment of continuous leadership gender-bias training 
and education for public managers to expose and eliminate insensitive inter-
nalised gender cultural bias that prevents qualified women from advancing into 
leadership positions.

NOTE

* This article is partly based on a PhD, titled: Ahiante, J. 2021. Constructing a development 
approach for female managers in the local sphere of government: The case of Dr. Kenneth 
Kaunda District Municipality. Unpublished PhD Thesis. Potchefstroom: North-West University. 
The thesis was completed in 2021, under the supervision of the late Prof B R Hanyane.

* Prof Barry Hanyane sadly passed away on 11 May 2022.
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ABSTRACT

The study on which this article reports applied the Kirkpatrick Model of 
training evaluation to evaluate the Thuthuka Bursary Fund programme at 
Stellenbosch University in terms of the programme’s success in supporting 
students, ensuring academic success and contributing towards transforma-
tion of the accountancy profession. Qualitative and quantitative research 
methods were used to collect data from current students, alumni and 
programme staff through interviews and questionnaires. Secondary data 
analysis was done through the interpretation of quantitative data previously 
collated on enrolment and throughput statistics.

The study found that the Thuthuka Bursary Fund programme has 
a significant impact on the lives of the bursary recipients. The funding, 
academic and other support make an invaluable contribution to allow 
students access to the university, assisting with the successful completion 
of their studies and enabling access to a career in the accounting profes-
sion. Key recommendations from the findings include incorporating more 
workshops that see to the emotional and mental well-being of students, 
offering additional academic support, integrating more real-life application 
of skills into the curriculum and giving further support for the completion 
of professional examinations. Furthermore, the Bursary Fund programme 
can be better promoted in terms of the demands of the programme and 
the nature of work in the accounting field to ensure that it matches the 
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INTRODUCTION

In South Africa, there is a disproportionally low number of black and coloured 
chartered accountants (CAs) in relation to the demographic statistics of the coun-
try. Barac (2015:76) argues that the “imbalances within the education system con-
tribute significantly to the inequitable racial representation in the South African 
accounting profession”. The majority of the black and coloured students complete 
their studies on a part-time basis or through distance learning, to allow them to 
work while studying (Mulder 2003). Many of those who enrol in full-time stud-
ies come from underperforming schools and disadvantaged communities and are 
not well prepared for their studies (Barac 2015:78). Students enter their academic 
courses at a disadvantage.

Even after completing their degree, black and coloured CAs may be excluded 
from the accounting profession due to professional and social closure. Professional 
closure (also known as ‘occupational closure’) is the phenomenon that, tradition-
ally, encompasses exclusion based on class, race and gender differences within a 
particular profession or occupation (Barac 2015:77). Professional closure is cur-
rently achieved by means of prescribed practical training, accredited education 
programmes, stringent examinations and registration or licencing of individuals 
considered worthy of being called practitioners (Barac 2015:77). Professional clo-
sure may also extend to social closure, whereby segregation is based on profes-
sional credentials and education (Barac 2015:77).

According to Badat (2010:4), a variety of transformation-oriented initiatives, 
including funding, pursuing institutional change had been implemented after 
1994. The National Student Financial Aid Scheme (NSFAS) is currently sufficient 
for providing equal access and opportunities for talented students coming from 
needy and lower middle-class families. Despite the successful establishment of 
NSFAS and the provision of funding to promote redress, there is still a deficit of 
effective support for all eligible needy students (Badat 2010).

Transformation is not dependent on financial forces alone and therefore a 
more holistic approach to transformation is required. The South African Institute of 
Chartered Accountants (SAICA) realised that an intervention is required and there-
fore launched the Thuthuka Bursary Fund programme. The aim of the programme 

learning expectations of applicants. Further research is needed on how 
best to support alumni with appropriate mentoring and other networking 
opportunities to facilitate entry into the field and contribute to the trans-
formation of the accounting profession.
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is to invest in skills development of individuals of colour in order to promote racial 
diversification in the accounting profession, as well as addressing scarce skills.

The aim of the study on which this article reports was to assess the success 
of the Thuthuka Bursary Fund programme at Stellenbosch University in sup-
porting students during their academic studies, preparation for entry examina-
tions and ultimately entry into the chartered accounting profession. The article 
commences with a review of literature on the role of education and financial 
assistance and the evaluation of the success of training. Thereafter, an overview 
of the support provided by the Stellenbosch University Thuthuka Bursary Fund 
programme is provided. Empirical data was used to measure the success of the 
Stellenbosch University Thuthuka Bursary Fund programme against all four levels 
of the Kirkpatrick Model of training evaluation. The article concludes with recom-
mendations to the Stellenbosch University Thuthuka Bursary Fund programme to 
enhance the success of students through this programme.

METHODOLOGY

The study adopted an outcome evaluation design. Applying the four levels of the 
Kirkpatrick Model, the study tracked the success of students enrolled from 2007 
to 2021. Level 1 of the Kirkpatrick Model focuses on the reaction of the student. 
Primary data measuring the reactions of students to the programme was collected 
through an anonymous online perception survey targeting the 2021 cohort of stu-
dents. For logistical reasons and to avoid possible recollection bias, only students 
who were part of the 2021 Thuthuka group were included in the Level 1 reac-
tion assessments. The questionnaire was forwarded to 81 Thuthuka Bursary Fund 
students of the 2021 academic year and 49 responses (61%) were received. The 
group of students for the 2021 academic year comprised 24 first-years, 26 second-
years, 7 third-years and 26 postgraduate students. A series of Likert-type questions 
complemented by open-ended questions assessed the students’ experience of the 
programme and the extent to which the Thuthuka programme contributes to their 
learning experience and examination preparations. It also offered opportunities 
for recommendations to the bursary or degree programme. Responses from the 
seven alumni interviews that informed the Level 4 analysis also provided useful 
input to the Level 1 analysis.

Secondary data was used to analyse Level 2, which focuses on student learn-
ing. Institutional permission was obtained to analyse the throughput statistics and 
grades of cohorts from 2007 to 2021 to determine their success in mastering the 
curriculum.

The degree to which learning translates to behavioural changes (Level 3) was 
measured based on the successful registration with SAICA as a CA. Such registration 
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is only possible after the completion of both the Initial Test of Competence (ITC) 
and the Assessment of Professional Competence (APC), which assess both the 
theoretical and the applied competence of prospective CAs. Permission to use the 
enrolment and successful completion statistics of students who completed the ITC 
and APC from 2011 (first set of graduates) to 2020 was obtained from SAICA.

Primary and secondary data was utilised to reflect on Level 4, focusing on the 
results or impact of the programme. Secondary data included the Thuthuka Bursary 
Fund’s achievement of increasing the number of CAs of colour as well as data on 
historical enrolments of students of colour for the accountancy qualification at 
Stellenbosch University. Primary data was derived through seven interviews with 
programme alumni to capture their perception of the overall impact of the Bursary 
Fund on their studies and its contribution to their registration as qualified CAs.

FINANCIAL ASSISTANCE AND THE 
THUTHUKA PROGRAMME

Indications from research on student financial assistance are that there is a re-
lation between the impact of student financial aid and student outcomes and 
various factors, which include educational commitment, student engagement, 
academic achievement and determination to graduate (Nora, Barlow and Crisp 
2006). Studies relating to the impact of different forms of financial aid concluded 
that financial assistance has a positive impact on student enrolment. Studies found 
that students’ decision to remain enrolled is also influenced by the amount of 
financial aid they receive (Nora et al. 2006).

Public funding is a good mechanism that can be implemented in order to en-
sure that the higher education demands on government are met (Ntshoe and De 
Villiers 2008:18). South Africa has lower funding of public higher education in 
comparison to countries that are at the same stage of economic development, 
which places pressure on the higher education system (Leibowitz and Bozalek 
2014:95). Student protests drew attention to the problem with higher education 
funding in South Africa, which largely relates to the issue of sustainability and af-
fordability (Wangenge-Ouma 2021). In a recent article, Wangenge-Ouma (2021) 
reiterates the inadequacy of state funding of universities, stating that the state can-
not keep up with the pace of the pressure of enrolments and the increasing cost of 
the provision of higher education.

The following funding mechanisms were utilised prior to 1994 (Bronkhorst and 
Michael 2017):

 Q Formula funding: initially applied to historically white universities according to 
two methods: full-time equivalent student enrolments as input variables, and 
student success rates and research publications as output variables.
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 Q Negotiated budgets: applicable to historically white universities, entailing sub-
mission of annual budgets and detailing expenditure and income required by 
institutions.

 Q Full funding: specifically reserved for the college sector; budget submission 
was not a requirement, as government assumed accountability to pay the sum.

The current funding framework is generally in alignment with government 
policies relating to equity, increased access and development. The aim of these 
policies was to transform the higher education sector to being one that bet-
ter represents the student population than being an elite system, as in previ-
ous years (Wangenge-Ouma 2021). October 2015 marked the start of student 
protests contesting the increase of fees for the 2016 academic year (Mavunga 
2019:81). #FeesMustFall can be regarded as the largest student protest since 
1994 (Fihlani 2019). A presidential Commission of Inquiry was established in 
2016 to investigate the possibility of fee-free education and training. The provi-
sion of free higher education by the state to those who cannot finance their own 
education was not financially feasible; however, in 2018, government came to 
the decision to provide free university education to poor and working-class stu-
dents (Wangenge-Ouma 2021).

Although NSFAS was established to provide funding for needy students, there 
is still a shortage of effective support for all eligible needy students. In order to 
transform the accounting profession by promoting professional inclusivity, SAICA 
realised that the use of economic forces alone will take too long and that there 
is a requirement for large-scale intervention in order to redress the situation 
(Barac 2015). SAICA launched a comprehensive programme to transform the 
demographic composition of the profession and established the Thuthuka Bursary 
Fund, which is implemented at various universities. Thuthuka is a programme de-
signed to foster auspicious students of colour from high school through university 
in order to prepare them to be eligible for the examinations towards becoming 
CAs (Accountancy SA 2008). Disadvantaged coloured and African students 
who have the ability, but not the means, to become a CA are awarded bursaries 
(Accountancy SA 2013).

The conceptualisation and first selection process for the BAccounting pro-
gramme commenced in 2006. In 2007, the Thuthuka Bursary Fund enrolled 
20 first-year students of colour in the BAccounting programme at Stellenbosch 
University, which resulted in 20% of students from designated groups being in-
cluded in the programme. Although the bursary programme does not meet its 
goal of enrolling 50 new students each year, it however, on average enrols be-
tween 20 and 30 new students of colour annually. This is mainly due to variance 
in the availability of funds from donors each year. In respect of contributing to 
changing the demographic statistics of the students enrolled for the accountancy 
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programme within the School of Accountancy at Stellenbosch University, the 
Thuthuka Bursary Fund has an impact to some degree.

The Thuthuka programme is a holistic model that encompasses aspects 
that address the financial, lifestyle and personal needs of students. In terms 
of the structure of the Thuthuka programme, as implemented at Stellenbosch 
University, great focus is placed on academic and emotional support. Students 
are offered various workshops to equip them with the necessary skills required 
in the profession as well as skills that they can apply in their personal life. 
Academically, students are also supported through the provision of tutorials and 
additional sessions. Student well-being is also an important component, with 
students being assigned a mentor as well as having access to other emotional 
support. Concerning the financial aspect, all costs for their studies are covered 
by the programme. This may give them peace of mind, ensuring that they can 
fully focus on their academics. From the information in the study, it is evident 
that the programme structure of the Thuthuka Bursary Fund assists beneficiaries 
through various forms of training and personal development in order to deliver 
multi-skilled aspirant accountants to the accounting profession. The support 
provided through the programme has an impact on the lives of beneficiaries 
even after the completion of their studies. It is therefore apparent that the pro-
gramme goes the extra mile to achieve its objectives.

MEASURING THE SUCCESS OF EDUCATION PROGRAMMES

The success of education programmes can be evaluated in many ways, focusing 
on different consequences for the trainee which may occur during or after the 
training. The evaluation of training programmes offers various benefits, including 
assessing the quality or effectiveness of the training programme and identifying 
areas that need to be changed or retained in the programme (Alsalamah and 
Callinan 2021; Ulum 2015:106). Not only does the evaluation of educational 
effectiveness provide feedback to higher education institutions; it also provides 
external stakeholders with vital information and enables decision-makers to make 
informed decisions about the programme (Ulum 2015:106; Praslova 2010:215).

Defining and measuring success

Quantifiable indicators of student attainment are often included in definitions of 
the concept of success. Among the indicators are grades, dedication to transiting 
from first year to final year, enrolment rates, the period it takes for students to 
finish their programme and the attainment of an academic degree. By only uti-
lising quantifiable indicators to measure the level of student success, important 
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qualitative facets of student life might be excluded (José Sá 2020:420). Kuh et al. 
(2006 in José Sá 2020:422), assert that the achievement of an academic degree 
is a definite measure in assessing student success. José Sá (2020:422) further 
cites Hovdhaugen, Kottmann and Thomas (2015), who indicate that a wide 
range of factors, which include national policies, financial incentives and sup-
port, learning approaches and environments, institutional structures and char-
acteristics of the students, also impact student success. A common university 
priority, aimed at the optimisation of learning outcomes and prioritising student 
retention, is to provide learning support at all stages of the student lifecycle 
(Lane et al. 2019:954). As soon as funding is provided for activities and pro-
grammes, there is a need to measure the degree to which measurable, positive 
changes are delivered for organisations, groups as well as the parties involved 
(Lane et al. 2019:955).

According to Lane et al. (2019), there should be initiatives on the part of higher 
education institutions to include “the development of productive mindsets, the 
management of life circumstances and the way they relate to others and identify 
with their profession” as part of the skills that will assist in students’ professional 
life (José Sá 2020:423). Academic success not only requires commitment from 
students to progress in the study programme and ultimately graduate, but also 
supports the development and growth of students throughout the study pro-
gramme (José Sá 2020:423). Ewell and Wellman (2007 in José Sá 2020:424), state 
that success can be defined as the process that students go through from the start 
of their study programme up to attaining an academic degree. The notion that 
success starts from the point where students join a higher education institution 
and are competent to complete their study programme by means of essential mo-
tivation or mentoring engagements arranged by the institution is also supported 
by Mbuva (2011 in José Sá 2020:424).

Before anything else, the types of support that are offered to students should 
be identified and categorised to evaluate the effectiveness of student learning 
support (Lane et al. 2019:956). The provision of opportunities for developing 
interpersonal and intercultural communication competencies is regarded as a sig-
nificant obligation of a university in order to develop work-ready graduates (Paull, 
Whitsed and Girardi 2016:491).

The Kirkpatrick Model

Kirkpatrick identified three reasons for evaluating training programmes: first, to 
improve the programme; second, to maximise skills transfer and subsequently 
achieve organisational results; and third, to demonstrate the value the training 
added to the organisation (Kirkpatrick and Kirkpatrick 2016). Kirkpatrick de-
veloped a four-level model that focused on four levels of change, namely the 
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students’ ‘reaction’, ‘learning’, ‘behavioural change’ and productivity ‘results’ that 
may be ascribed to the training programme.

Even though there are various notions regarding the Kirkpatrick Model, each lev-
el of the model serves a different purpose (Miller 2018:15). To determine the overall 
effectiveness of a training programme, all four levels of the model are important 
and should be assessed to ensure correct evaluation outcomes (Miller 2018:17–18). 
As one progresses from one level to the next, there is an increase in the complex-
ity of the evaluation techniques and the value of the data that is produced (Peck 
2019). Level 1 gives an indication of the participants’ reaction to the training, which 
may reflect the degree to which they find the training favourable, engaging and 
relevant to their jobs (Kirkpatrick and Kirkpatrick 2016). Level 2 of the model looks 
at learning and the degree to which participants acquire the intended knowledge, 
skills, attitude, confidence and commitment based on their participation in the train-
ing (Kirkpatrick and Kirkpatrick 2016). Level 3 evaluation determines whether the 
behaviour of participants has changed as a result of the training programme and 
helps with making informed improvements to the training programme, while Level 
4 evaluates the final impact or results of the training programme on the organisation 
or broader environment (Kirkpatrick and Kirkpatrick 2016).

Level 4 evaluation is often overlooked by training practitioners, but provides 
a valuable reflection on whether measurable results are achieved (Peck 2019). 
Programmes are launched by sponsors and policymakers with the purpose of 
bringing about change in the conditions that are regarded as unwanted. The 
implementation of the programme would therefore bring about improved results, 
more so than would occur in the absence of the programme (Rossi, Lipsey and 
Freeman 2004:141). The most critical question that an impact evaluation answers, 
is whether the programme improved the circumstances of its beneficiaries.

When evaluating a programme, it is as important to consider the conceptu-
alisation and rationale of the programme. For a programme to be effective, its 
goals and objectives need to relate to the social conditions it aims to address 
(Rossi et al. 2004:60). In order to determine the success of a programme, more 
specific benchmarks are required to be set for each criterion (Rogers 2014:7). On 
Level 4, the interest is specifically in how the Thuthuka Bursary Fund programme 
increases access to training and contributes to student success.

FINDINGS AND ANALYSIS

This section presents the evaluation findings of the Thuthuka Bursary Fund pro-
gramme on each of the four levels of the Kirkpatrick Model, considering both 
student progress during the programme and the attainment of the intended out-
comes of the programme.



Administratio Publica | Vol 30 No 2 June 2022156

Level 1 findings: Reaction

Level 1 (Reaction) focused on students’ perception of the support that the educa-
tion and training programme provides.

Overall, the students responded positively to the statements relating to the 
impact of the Bursary Fund programme and the academic programme. Many 
students felt that the programme provided them with comprehensive and relevant 
support, and that they gained valuable skills and life lessons from the Thuthuka 
programme. Thuthuka alumni agreed that the programme went above and be-
yond its purpose, not only in monetary terms, but also in terms of academic and 
personal support.

Students in the 2021 cohort highlighted the degree of difficulty of the 
BAccounting course, and while some indicated that the support was adequate, 
others indicated that their mental health should have been further supported. 
Although there are already supportive workshops in place, students identified 
further workshops to support their needs. Motivational, public speaking and pre-
sentation skills workshops were among the suggestions.

Responses from both the questionnaires and the interviews suggested that an 
unconstrained increase in supporting workshops may not be ideal. Students also 
felt that, apart from the demands of the BAccounting course, the pressure to at-
tend Thuthuka activities took up time that could have been spent on academic 
activities or an opportunity to rest. The additional support places a burden on 
students and not all students may require such comprehensive support to pass 
the programme. This was also confirmed by two of the Thuthuka alumni, who 
indicated that fewer sessions should be compulsory to students who are academi-
cally strong to allow such students time to attend to other priorities.

Students who achieve a mark below the requirements as set out by the pro-
gramme have to complete continuous professional development (CPD). CPD 
focuses more on particular subjects or work with which students require help. 
Students need to complete four CPD sessions per subject in which they achieved 
a mark below the requirement. Students, however, expressed their dissatisfaction 
with the execution of the CPD process. Students proposed that the structure of 
CPD as currently implemented be amended.

Students indicated that support from the Thuthuka programme could be fur-
ther strengthened through regular consultation with students to enquire about 
their assistance needs to complete the programme successfully and discussions 
on feasible implementation options for such support. Students also indicated that 
more accurate information on the demands and expectations of the BAccounting 
programme prior to registration would be helpful, with some indicating that they 
enrolled for the programme because of the financial assistance rather than a real 
passion for accounting.
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With various changes that students also noted regarding aspects that impact 
their learning, suggestions in terms of what could be implemented to adapt to 
these changes should also be considered. A more practical approach to the topics 
that are covered was suggested. Another proposition was to clearly demonstrate 
how to apply theory in real life. Even with the current flexible assessment policy 
that is in place, one student preferred more assessment opportunities. Focus on 
Fourth Industrial Revolution skills was listed as a recommendation to better pre-
pare students for the volatile, uncertain, complex and ambiguous world.

Level 2 findings: Learning

Level 2 analysed the performance and progress of students in terms of set assess-
ments for the programme and the criteria of both the Faculty assessment rules and 
the Bursary Fund. Based on the Faculty of Economic and Management Sciences’ 
assessment policy, the requirement to pass a module is a mark of 50 or above. 
Students must complete three main assessments for year modules in order to 
achieve a valid final mark and two assessments in the case of semester modules 
(Faculty of Economic and Management Sciences 2017). Although students might 
meet the pass requirement of the Faculty and progress to the next academic year, 
requirements for retaining the bursary are different.

The subsequent Table illustrates the throughput rates of each year group, ar-
ranged in chronological order (2007 to 2020).

The pass rate for students meeting the Faculty’s pass requirements is higher 
than the pass rate for students who meet the requirements of the Bursary Fund.

Overall, the findings of this study illustrate that the throughput rates for each 
year for participants in the Thuthuka Bursary Fund programme are sufficient. 
From the findings it seems apparent that Thuthuka students perform well in 
their first year, but seem to struggle in their third and Certificate in the Theory 
of Accounting (CTA) year. The pass rate for those progressing to honours is on 
average lower, which may be ascribed to the stringent admission requirements for 
honours, and possibly the difficulty of the course.

While the average may be lower in some years, it does not seem to suggest a 
stable trend and may be accounted for by other factors, such as personal circum-
stances, and not aspects within the control of the programme. The difficulty of 
the programme increases gradually in the undergraduate programme, accounting 
for the possible drop in pass rates observed in the second and third year of reg-
istration, while strict admission requirements at honours level seem to contribute 
to improved throughput rates at this level of study. Responses to the Level 1 ques-
tionnaire suggested that some students may enrol for the BAccounting programme 
and the Thuthuka financial support as a means to access university studies, but 
may not have the interest in or aptitude for this field of study.
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Two of the alumni who were interviewed indicated that the CTA year is par-
ticularly challenging and requires repeat assessments in some cases. A response 
to the Level 1 questionnaire offered the suggestion of tutorial classes at honours 
level, suggesting that some students who met the stringent admission requirements 
may still value additional support to cope with the demands of the programme. 
Additional support should, however, consider the additional demand that these 
activities place on the students.

Level 3 findings: Behavioural change

Level 3 assessed the ability of students to apply the knowledge and skills gained 
through the programme in practice. For this evaluation, passing the SAICA com-
petency tests (ITC and APC) was regarded as an indicator of students’ ability 
to apply knowledge and skills to practice. According to the APC examination 
guidelines, the APCs are evaluated on the overall quality of the submission, rather 
than a traditional marking approach that allocates marks for specific responses. 
This assessment approach helps to identify candidates who do not have sufficient 
competence to enter into the profession as a CA. To successfully pass the APC, 
a candidate needs to demonstrate overall competence regarding the case study 
provided (SAICA 2021a).

Table 2 illustrates the ITC and APC pass rates of Thuthuka students for the 
period 2010–2020.

The data shows that 94% of the Stellenbosch Thuthuka students had success-
fully completed the ITC and 84% had completed the APC. These results may 
improve further, as graduates may take the assessment for a second time. The data 
also does not include the results for the prior two CTA academic years that have 
yet to take the APC assessment. These statistics are expected to improve once 
these groups have taken the assessments.

When comparing the ITC and APC results, it is noted that the pass rate for 
APC was lower. The APC examination is more stringent in testing students’ ability 
to apply knowledge and students used to a traditional knowledge-based assess-
ment system may struggle with this type of assessment. Assessments of students 
in the Thuthuka could be tailored to assist them in preparing for application-type 
assessments to better prepare them for the APC assessment. This skill takes time 
to develop and based on one response in the Level 1 questionnaire, students 
may benefit from the inclusion of this type of assessment earlier in the academic 
programme.

The ITC pass rate increased significantly after more than one attempt. It may 
be useful to explore the reasons for this with Thuthuka alumni in future research 
to determine how students were better prepared in the further attempts and in-
corporate the lessons learned back into the academic programme.
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Level 4 findings: Results

The last level focused on the overall attainment of the Thuthuka Bursary Fund 
programme, namely transforming the demographic composition of CAs in 
South Africa.

Programme enrolment statistics, responses to the questionnaire and the 
interviews with alumni confirmed that the Thuthuka Bursary Fund impacts on 
transforming the accountancy profession in providing opportunities to individuals 
of colour who would otherwise not have had the opportunity to study accoun-
tancy to traverse the profession. Data from the questionnaire and interviews also 
indicated that the Thuthuka programme contributes to the success of students by 
not only providing financial support, but academic and personal support as well. 
Thuthuka alumni were also in agreement with this, stating that the programme 
goes above and beyond its purpose, not only in monetary terms, but also in terms 
of academic and personal support.

It is also evident that the level of difficulty of the APC impacts the success rate 
of alumni who were part of the Thuthuka programme, with many not finishing 
in the minimum time. Two alumni indicated that the continuous support of the 
programme encouraged faith in their own abilities and instilled a commitment 
not to give up. This enabled them to overcome the set-back of first failing the CTA 
assessment and to continue to become CAs.

While the alumni were positive about the opportunities created by the 
Thuthuka programme, they also reflected that transformation of the profession 
is still nascent. When students complete their CTA and enter the workforce, they 
leave the support of the Thuthuka programme. The alumni identified various 
challenges that they faced as people of colour once they entered the workplace, 
which hinder transformation of the profession. For example, one alumnus indi-
cated that it was difficult to find a workplace mentor with whom to identify and 
relate. Without the guidance of a mentor, new entrants to the profession may 
struggle to deal with challenging situations and questions. Most of the respondents 
encountered their first challenge during their articles, where the gap in certain 
privileges became evident to them. Some respondents noted that coming from a 
disadvantaged background set them back from participating in conversations re-
garding certain personal experiences. The financial position of other respondents 
also did not allow them to find accommodation close to work or afford a car to 
get to work or use for work-related tasks. Family responsibility was also pointed 
out as a challenge, where contributions had to be made to the household while 
having to sustain oneself financially. The one common challenge pointed out by 
a few respondents was experiencing discrimination based on skin colour in the 
workplace. Some respondents felt that they could not freely voice their opinions 
or contest certain actions in the workplace based on the colour of their skin.
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Limitations of the research

The Kirkpatrick Model was used as evaluation instrument to measure whether 
the Thuthuka Bursary Fund programme achieves its objective of transforming the 
accountancy profession. The following limitations of the Kirkpatrick Model should 
be acknowledged:

Level 1 measured the reaction to the programme based on the perceptions 
of students. Different students had varied views about the programme and pro-
gramme delivery. For example, some students indicated that certain aspects in 
the programme were not relevant or interesting, which may impact their overall 
interest in the programme. Students’ reaction to the programme is not necessar-
ily an indication that the BAccounting programme does not provide high-quality 
content and teaching experiences in terms of its curriculum. However, Level 1 is 
an early indication of likelihood to learn. As stated elsewhere in this article, Level 
1 only entailed the collection of data from the 2021 cohort to avoid a recollection 
bias, but it is acknowledged that students in earlier years may have had a different 
reaction to the programme given programme changes over time.

Level 2 focuses on the knowledge change of students based on their through-
put rates. It is acknowledged that examination results reflect the students’ abil-
ity to perform under examination conditions and may not always provide a fair 
reflection of the actual learning and competency of the students and may fail to 
consider other factors that may influence student performance.

In interpreting the results at Level 3, it is important to bear in mind that not all stu-
dents choose to take the APC. There might be instances where individuals choose 
to follow a career path as an associate general accountant instead of a CA. SAICA 
(2022:1) defines an associate general accountant as “a professional designation for 
technically minded mid-tier accountants and finance professionals”. Again, at this 
level, the stress of taking the examinations may negatively influence the results of 
the students. In a test environment, some students do not perform as well as they 
would when applying their knowledge in a real-life situation, and vice versa.

Level 4 results are informed by a perception survey. Different individuals have 
different perceptions on how they would define success. A limitation at this level 
is that the perception of success may not necessarily agree with the programme’s 
definition of success. The chosen instrument also does not necessarily capture the 
influence of external factors on results.

RECOMMENDATIONS FOR THE THUTHUKA PROGRAMME

The study aimed to ascertain whether the support provided by the Thuthuka 
Bursary Fund programme enabled students of colour to enter and successfully 
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prepare for a professional career in the accounting field, thereby contributing to 
the transformation of the sector. While the study focused only on the Stellenbosch 
University Thuthuka Bursary Fund programme, some lessons may be valuable for 
similar programmes at other universities.

The study findings informed the following recommendations for the Thuthuka 
Bursary Fund programme:

Support to Thuthuka students should include not only academic support, but 
also support that focuses on life skills, the mental well-being of students, manag-
ing work demands and technical skills such as computer skills that align to the 
specific needs of students. Support can include workshops focused on specific 
topics such as emotional well-being or individual counselling sessions for students 
who require additional emotional or mental support. Adding further support 
should, however, be done after careful consideration of the value of such support 
to the students and the additional demand on their time. Regular engagements 
with students to assess their needs and the value of support initiatives offered by 
the programme should inform the design of activities, acknowledging that needs 
may change over time and across groups. The decision on making attendance 
compulsory or optional can be linked to the performance results of each student, 
to exempt those who are performing well without the additional support activi-
ties. The programme should also consider different options to incentivise student 
performance in addition to Call Order Bar allocation. For the reader’s insight, Call 
Order Bar allocation is a portion of the residence food allowance that the student 
is allowed to use at the residence tuck shop or at the student centre.

One alumnus indicated that there is not general awareness of the support 
offered by the Thuthuka Bursary Fund and that dedicated marketing at schools 
may raise awareness among learners interested in the accounting profession. 
Marketing campaigns may range from sending information on the Bursary Fund to 
schools for distribution, to dedicated talks at targeted secondary schools to raise 
awareness and spark interest in accounting. Reaching out through social media, 
the personal connections of programme graduates and success stories of alumni 
may also help to increase the awareness and desirability of a career in accounting 
for people from designated groups.

The responses from current students and alumni suggest that some students 
were not fully aware of the requirements and expectations of both the programme 
and a career in accounting. This may in part also contribute to lower transforma-
tion of the sector. Induction for prospective and first-year students should include 
what to expect during the accounting degree programme and what employment 
in the accounting profession and as a CA entails. Current and past Thuthuka 
students might share their experiences on what to expect from the BAccounting 
programme, the Bursary Fund programme and student life, and highlight chal-
lenges and available support opportunities. This may help students to make an 
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informed decision about their career path and prevent possible drop-outs from 
the programme at a later stage.

The Thuthuka mentorship programme made a notable impact on some 
alumni. In the final year of the programme, graduates of prior years and the aca-
demic staff teaching on the programme may help to prepare students by provid-
ing inputs on the demands and challenges in transitioning from the university 
to the workplace. The programme may consider a mentorship programme after 
the CTA as part of the article journey. Graduates may be assigned a mentor 
from the Thuthuka alumni in a related field of work. This would provide gradu-
ates with someone they can relate to on a personal level in terms of shared 
experiences in the workplace.

The findings of the study confirmed that the APC examinations apply a dif-
ferent examination technique than the normal mark allocation testing method. 
Respondents suggested that the programme should allow more opportunities to 
apply theory to practice and incorporate more practical examples in the teaching. 
It was also suggested that tutorial classes for CTA students, specifically focused on 
preparing them for the CTA examination style, should be included in the support 
programme. This would help to prepare students from an early stage in the pro-
gramme for the application testing method to promote successful completion of 
the APC and CTA assessments. Engaging Thuthuka alumni who sat for a second 
or further ITC or APC assessment may also help to identify shortcomings in their 
initial preparations and inform a redesign of support activities to ensure that future 
cohorts are better prepared in terms of specific methods and techniques when 
completing their assessments for the first time.

CONCLUSION

The findings showed that student financial aid impacts educational commit-
ment, student engagement, academic achievement and determination to gradu-
ate. Although many students find the BAccounting programme challenging and 
face many other emotional and mental challenges, the success stories of those 
who overcame these obstacles and reigned victorious could be an inspiration for 
others to persevere and attain their dreams. In terms of the Thuthuka Bursary 
Fund, the programme should consider the points that students raised regard-
ing the aforementioned aspects in order to maximise the outcome of the Fund. 
Concerning student engagement and academic commitment, as previously sug-
gested, students should be consulted about what would best suit their needs, 
which could lead to more positive engagement. Academic achievement may be 
incentivised through a reward system. By creating an overall positive experience, 
this can ultimately influence determination to graduate.
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The study offers several recommendations from the perspective of the cur-
rent students and programme alumni that may further improve the programme 
to optimise the impact and benefits of the programme and contribute to greater 
transformation of the field. The implementation of these recommendations may 
assist with improving the programme and its contribution to the lives of students 
during their studies and after graduating from the programme.

NOTE

* This article is based on the mini-thesis of Ilse Lezaan Frans in fulfilment of the Master of Public 
Administration, completed in 2022 under the supervision of Prof Babette Rabie at Stellenbosch 
University, titled: Frans, I.L. 2022. Transforming the accounting profession through Thuthuka: 
An outcome-based evaluation of the Thuthuka Bursary Fund programme as implemented at 
Stellenbosch University. Unpublished Master of Public Administration mini-thesis. Stellenbosch: 
Stellenbosch University.
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ABSTRACT

The article focuses on the changing context of work, careers and career 
management with specific reference to the tertiary education scenario in 
South Africa in terms of the challenges of academics at higher education 
institutions. It conceptualises career, career management and the Protean 
career in general and the nature and differences of traditional and bound-
ary-less (Protean) careers in particular. The article provides a career choice 
and career management model as the framework to underpin the study. 
The article addresses the challenges that academics face at higher educa-
tion institutions in South Africa.

The methodology of the article entails a desktop literature review in 
terms of a conceptual, theoretical and documentary analysis and a qualita-
tive approach based on interviews. The study found that for higher educa-
tion institutions to be sustainable, it can only be through dedicated and high 
calibre staff who commit to work smartly. Higher education institutions 
also have to proactively ensure that they attract and retain academics of 
high calibre and excellent reputation in the field of teaching, learning and 
research output.
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INTRODUCTION

Businesses are functioning in a highly competitive and borderless environment 
and organisations need to survive in the turbulent, highly competitive business 
world while striving to attain competitive advantage (Jayasingam and Yong 2013). 
Globalisation explains the global emergence of political, social and technological 
trends over the last decade. The volatile effects of globalisation forced countries 
to restructure their economies. Contemporary technologies and organisations, as 
well as societies have undergone modifications that impact the manner in which 
an individual’s career functions (Januszkiewicz 2015). The current forms of glo-
balisation compelled organisations to engage in new and different dynamics such 
as wider competition, technological acceleration including mergers and acquisi-
tions which contributed to downsizing (Choudray, Ramzan and Riaz 2013).

Organisations responded by flattening their structures, downsizing, restructur-
ing and instituting productivity improvements and containing costs by restricting 
mobility (Shaw and Chayes 2011 in Ramsaroop 2018). Restructuring has therefore, 
placed immense pressure on employees, and subsequently, loyal employees are 
questioning their commitment to organisations; hence, creating a loss of strategic 
excellence, which is key to competitive advantage (Jayasingam and Yong 2013). 
Jung (2010 in Ramsaroop 2018) confirms this by reiterating that as organisations 
sanction advancement laterally, promotion becomes unattainable. Salami (2010) 
concurs and reiterates that due to the above changes and the need for employee 
equivalence, reaching a saturation point features as one of the most critical chal-
lenges in careers. Negativity associated with career plateaus explains why organ-
isations view vocational plateaus as they do. In addition to other aspects, it is 
associated conversely with how employees feel about their jobs, organisational 
loyalty, productivity and emotional comfort (Lamoureux and Cardinal 1996 in 
Ramsaroop 2018).

Taking into account the highly competitive era in higher education, higher 
education institutions are not exempt from the sociological, economic and tech-
nological impacts of globalisation and the competition for highly qualified and 
experienced academics. Hence, higher education institutions have to ensure that 
they attract and retain academics of high calibre and excellent reputation in the 
field of teaching, learning and research output.

The study was theorised through the Protean career, viewed as awareness 
of one taking responsibility and the independence to adapt and foresee current 
trends, skills and attitudes. The career choice and career management models 
further located the framework of the study regarding decisions in one’s career. 
Various dynamics such as promotion, tenure in a specific position, age, job con-
tent, personal plateauing, professional plateauing, and most recently life plateau-
ing have impacted academics at various career stages.
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The National Development Plan 2030’s (NDP) (NDP in Ramsaroop 2018) am-
bitions were to eradicate poverty and minimise disparities by 2030. South Africa 
can reach these milestones by harvesting the energy of its individuals, developing 
an all-encompassing economy, fostering abilities, augmenting the capability of the 
government, and encouraging headship and merged relationships all over human-
ity. Three key priorities that are distinct in the NDP, include increasing occupation 
through quicker fiscal progression; enhancing the excellence of education, exper-
tise, growth and novelty; and constructing the capability within the government 
to undertake a changing and transformative duty as emphasised by government 
(NDP in Ramsaroop 2018).

Vision 2030, which is encapsulated in the NDP has two key principles: first, 
the abolition of poverty, and second, the advancement of equivalence. Tertiary in-
stitutions are instrumental in driving these two principles through quality teaching 
and learning, teaching professionalism, research technology support, education 
and increased outputs pertaining to research and graduate throughput (Republic 
of South Africa 2012 in Ramsaroop 2018). Academics are key “instruments” 
driving this process and realising this vision. This cannot be envisaged without 
suitably competent, skilled and dedicated academic personnel. The higher educa-
tion domain is totally reliant on the calibre and commitment of these personnel 
(Robyn and Du Preez 2013).

The changing landscape of higher education aligned with the government’s 
vision in terms of the NDP, has compelled higher education institutions to cease-
lessly drive academics to deliver, despite numerous obstacles they faced in higher 
education. In addition, academics are faced with huge workloads, poor and pos-
sibly no work-life balance including stringent criteria for promotion. A negative 
impact on academics in some instances inadvertently contributed to employee 
turnover and demotivation.

CONCEPTUALISING THE NATURE OF TRADITIONAL 
AND BOUNDARY-LESS (PROTEAN) CAREERS

The word career is derived from “carrier” which translates to a “race course” and 
is viewed in terms of agility, direction and progress. Careers are viewed as experi-
ences throughout one’s working life (Greenhaus, Callanan and Godschalk 2007). 
Furthermore, Mikelsone, Odina and Grigule (2014) define a career as a deliberate 
and successful progression at work or other activity spheres where achievement 
is possible. Mikelsone (2008 cited in Mikelsone et al. 2014) views an occupa-
tion as an arrangement of various socially significant human roles associated 
with one’s job, education, self-projection and downtime. To substantiate, Hall 
(1985) highlights four major measures associated with careers, such as, vocational 



Administratio Publica | Vol 30 No 2 June 2022 171

progression; a professional vocation; a life-long evolvement of job experiences 
and vocational experiences over a lifetime. Arthur and Rousseau (1996) further 
elaborate on the “old” and “new meaning” of careers. Previously, they viewed 
the career as hierarchical progression, exclusively for managerial and professional 
staff. The “new” approach involves the evolvement of an employee’s proficiencies 
at work over time. Mikelsone et al. (2014) view a career as vertical and hori-
zontal professional growth, thereby confirming one’s professional competencies 
and development. Broadly speaking, they view a career as being associated with 
human life and success. Hence, professionally any activity that presents feelings 
of frustration and interference in an individual’s personal life or presents itself as 
unsuccessful, cannot be viewed as a rewarding vocation.

Taking into account the dynamics linked with the shifting nature of careers, the 
distinct changes in the career trajectory in terms of traditional and boundary-less 
careers (also known as the Protean career) are demonstrated in Table 1.

Table 1: A comparison of traditional and boundary-less careers

Traditional career Boundary-less career 
(Protean career)

Employment relationship: Job security for loyalty Employability for performance

Boundaries: One or two firms Multiple firms

Skills: Firm specific Transferable

Success measured by: Pay, promotion, status Psychologically meaningful work

Responsibility for career management: Organisation Individual

Training: Formal programmes On-the-job training

Milestones: Age-related Learning-related

Source: (Brown Wilson 2011 in Ramsaroop 2018)

In keeping with the changes in organisations, it is submitted that careers have 
become more Protean. A boundary-less or Protean career relates to one’s pro-
active behaviour regarding one’s career. These concepts highlight one’s ability 
to manage one’s own career by making decisions in respect of the career and 
one’s interests by constantly scanning the environment for better opportunities 
(Smaliukiene, Korsakiene and Tvaronaviciene 2014). This concurs with university 
settings as academics have to be at the forefront of “driving” their own academic 
careers. There have also been instances where academics have left their own 
institutions for better prospects at other higher education institutions, universities 
and universities of technology. Determinants to move are among others, but not 
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limited to, prospects for promotion and better salaries. Furthermore, academics 
are confronted with traditional concerns, such as huge teaching loads, commu-
nity engagement, managing administration, the pressure to publish and fulfilling 
performance deliverables with productivity units according to their respective 
designations. In the global age, it is argued that this can be done by employees 
developing digital career literacy that allows them to utilise the internet for their 
career needs and opportunities (Hooley 2012).

Mirvis and Hall (1995) view the Protean career as an adjustment of the tradi-
tional vocational career. A non-traditional career is seen as a state where people 
manage their own careers as opposed to that where career management is man-
aged by the organisation. It is moulded by the person instead of the company and 
is moulded over a period to satisfy the desires of the individual. Despite this shift 
from organisational to individual career management, it indicates a significant 
transition from a stereotypical, hierarchical manner of managing and developing a 
career to one of being supportive and developmental (Segers and Inceoglu 2012). 
Employees who do not receive adequate assistance with managing their careers 
will be unhappy and will pursue initiatives with other organisations (Jayasingam 
and Yong 2013). The movement of responsibilities pertaining to career manage-
ment from the company to the employee poses difficulties. Individuals are sud-
denly expecting adjustments in their work domain and invest in attaining skills in 
order to stay employed in a competitive environment. Organisations are battling 
with attracting and keeping high calibre and committed labour and retaining 
talented and committed employees (Cliff 1998; Sturges, Guest and Mackenzie 
2000 in Ramsaroop 2018). Enhancing skills, more especially research skills, in the 
university environment is key. Many academics have support regarding assistance 
in terms of research writing and publication skills from their respective universi-
ties, which has been provided in order to aid and enhance the highly emphasised 
competency in academia. This competency has no doubt, contributed to the 
rankings of universities nationally and internationally.

In keeping with the Protean career, key principles of the Protean career are 
discussed in Table 2.

The Protean or boundary-less model clearly depicts an emphasis in the last 
10 years on the individual managing their career in the changed era (Segers and 
Inceoglu 2012). Managing one’s own career is viewed through stages whereby 
skills, strengths, values, concerns and limitations (which is identified through ca-
reer exploration); aims, and participation in career plans enable the achievement 
of those goals (Sturges 2008). It follows then, that the notion of the Protean career 
compels an employee to spot and gain entry into the market; to advance with 
norms; developments, and industry adjustments; obtain requisite competencies, 
qualifications, and preliminaries to adjust in a fast-evolving workplace (Block 
2012 cited in Saleem and Amin 2013) by taking care of their own needs and 
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sharpening their skills, knowledge, abilities and opportunities (Saleem and Amin 
2013). The Protean career is viewed as successful due to ongoing learning, self-
awareness, being responsible and independent and an individual’s ability to adapt 
and foresee current trends and modify their skills and attitudes to adjust to change 
(Smaliukiene et al. 2014).

CAREER MANAGEMENT

Career management is made up of organisational career management and indi-
vidual career management and is key in achieving both personal and organisa-
tional goals (Wesarat, Sharif and Majid 2014 in Ramsaroop 2018). Schreuder and 
Coetzee (2011) simplify the definition by stipulating career management is a con-
tinuous process in which individuals aim to attain knowledge about themselves 
in respect of their strengths, personality, career patterns and what keeps them in 

Table 2: The Protean career

THE NEW ‘PROTEAN’ CAREER CONTRACT

1. The career is managed by the person, not the organisation

2.  The career is a lifelong series of experiences, skills, learning, transitions and identity changes 
(“career age” counts, not chronological age)

3. Development is
 Q Continuous learning
 Q Self-directed
 Q Relational
 Q Found in work challenges

4. Development is not (necessarily)
 Q Formal training
 Q Retraining
 Q Upward mobility

5. The ingredients for success change
 Q From know-how to learn-how
 Q From job-security to employability
 Q From organisational careers to protean careers
 Q From “work self” to “whole self”

6. The organisation provides
 Q Challenging assignments
 Q Developmental relationships
 Q Information and other developmental resources

7. The goal: psychological success

Source: (Brown Wilson 2011 in Ramsaroop 2018)
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their careers, secure information in respect of employment prospects, develop 
career goals, develop and formulate a career strategy, experiment with numer-
ous employment decisions and obtain critique on strategy effectiveness and goal 
relevance. In this context, the employer and the employee together, take charge 
for the management of careers. Individuals have the core responsibility to take 
charge of their occupation, and the employer plays a supportive role. A vocation 
in a dynamic setting is seen as an achievement during one’s vocational existence, 
therefore the person’s involvement in vocation management must be proactive 
(Smaliukiene et al. 2014).

The Public Service Commission (PSC) (PSC 2020: Internet source) suggested 
a sequential process for managing careers in the public domain according to the 
following key aspects:

 Q Assessment of an employee’s performance.
 Q Discussion of a worker’s performance by employee and supervisor.
 Q Identification of employee’s needs for career development.
 Q Determination and assessment of the career goals of the employee.
 Q Identification of attainable career goals.
 Q Indication of employer’s expectations and needs by means of an institutional 

needs audit.
 Q Agreement on possible career paths for employee within the institution (for 

example, “talent mapping”).
 Q Development of a personal career development plan for each employee.
 Q Consideration of the effect of rotation of staff on addressing requirements re-

garding specific work fields.

In 2010, the PSC issued a report on the state of human resource management 
(HRM) in the public sector (PSC 2010: Internet source). Several challenges re-
garding career management emerged during the study, highlighted as follows:

 Q The greatest weakness of public infrastructure being the lack of skills and pri-
vate investment programmes.

 Q A human resource development plan is key to the successful utilisation and 
development of employees, and to ensure the effective implementation of 
career management practices. However, in 2008, only 16 out of 144 depart-
ments submitted their human development plans hence, seeing only a 11.1% 
compliance rate.

 Q Personal development plans were utilised to ensure compliance with the re-
quired policies instead of identifying training needs that are tied up directly 
with actual performance.

 Q Representative targets in respect of affirmative action were not met.
 Q Instruments and methods utilised to implement personal development plans 

were misaligned across provinces.
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 Q A little above 50% of departments had mentoring and coaching interventions 
which took place from time to time.

 Q There was poor succession planning especially regarding the designated group.
 Q There was limited implementation of career management programmes due to 

obsolete institutional structures, decentralisation and the lack of time frames in 
national strategy.

 Q The overall enactment of the performance and development system by senior 
managers and heads of departments was inadequate.

THE CHANGING WORLD OF WORK, CAREERS 
AND CAREER MANAGEMENT

Work is central to a person’s life. The importance placed on work depends on 
the value a person places on individual work values, preferences and work goals. 
The focus is also on the broad context regarding vocational characteristics and 
the work itself, and the organisational and socio-cultural context (Schreuder and 
Coetzee 2015). In the 21st century and beyond, the characteristics of work have 
developed a fresh dimension. Recent global trends include advanced techno-
logical acceleration of different information and communication technologies, 
increased competition globally, adjusting business set-ups and the emergence of 
different models (Truss, Mankin and Kelliher 2012 in Ramsaroop 2018).

Work composition, vocations and employees’ approach to careers have 
evolved significantly due to technological and economic changes globally (Sharif 
et al. in Ramsaroop 2018). With broader economic changes in many countries, 
most of the workforce is employed in service organisations and there is an in-
crease in knowledge work. In addition to competitive pressures, employers are 
utilising employees in different ways, for example, a reliance on more tempo-
rary and part-time workers. In addition to these changes, there is a reliance on 
virtual work arrangements, emotional and aesthetic labour (Truss et al. 2012 in 
Ramsaroop 2018). Rapid changes involving structure, workforce demographics, 
reward systems, service contracts, information technology and the retention of 
core competencies have been impacted by technological, economic and political 
developments. With the erosion of a lifelong career, every employee is aware of 
having to start a new career in another organisation at some point in their working 
lives, argues Smaliukiene et al. (2014). Major influences following on from the 
21st century includes an increasingly ageing yet an active population, an array of 
household types (such as more females and dual career couples), multiple gen-
erations working alongside each other, a more diverse workforce and spirituality 
at the workplace (with the emphasis on personal growth, balance and a meaning-
ful purpose). Organisations today are boundary-less (Protean) and characteristic 
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of knowledge and intellectual property regarding their functioning and numbers 
and are made up of employees who specialise in their fields, flatter structures, 
a shrinking workforce and less defined jobs (Schreuder and Coetzee 2015). It 
follows then, that the above scenarios entail a reorganisation of work, involving 
redundancies, the emergence of contracts with shorter duration and a reliance on 
service providers to do the non-essential work. If organisations are able to surface 
and keep afloat, it can only be through dedicated high calibre staff who commit 
to work smartly (Crawshaw, Dick and Brodbeck 2012).

The last 20 years have dealt with a major overhaul of organisational vocations 
where job security in organisations was automatic, pay increases were based on 
status and peak performance was awarded with movement upwards. In contem-
porary times and within the current context in organisations, this is replaced by 
different “market-driven forces” (Castilla 2012). The traditional working relationship 
was characteristic of loyalty, trust, conformity and commitment and is brought into 
question. The emergence of a new and different relationship is evident by individual 
responsibility and multi-skilling. The relationship is characterised by less job secu-
rity, individuals taking responsibility for their own careers, performance-related pay, 
workplace flexibility and dwindling trust between the employer and the employee.

In order to place the concept of careers into perspective, the authors outlined 
a model reflecting the overlapping of career concepts in Figure 1.

Figure 1: The interdependence between career concepts

Source: (Authors’ own construction 2017)
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The model depicts the alignment and interdependence of HRM, human re-
source development (HRD), career management and career development.

Both HRM and HRD are viewed as distinct entities within the HRM profes-
sion. HRM is a broad function that oversees the management of people within the 
organisation, in addition to its strategic partner role. HRM encompasses a broad 
array of functions such as recruitment, selection and performance management, 
among others. HRD, as a strategic initiative, focuses on the training and develop-
ment of employees, with the intention of increasing competencies of employees 
and attaining competitive advantage for organisations. It can be said, that both ca-
reer management and career development are interdependent in their functions 
and formalised due to the legitimacy and interdependence of the key concepts.

All careers are to be managed, which was the mandate of the Human Resource 
(HR) division, however, with the emergence of the Protean career, much respon-
sibility lies with the individual. Career management entails equipping oneself with 
self-knowledge, an awareness of employment opportunities, the formalisation of 
career goals, and developing and implementing an HRM strategy. Furthermore, 
incumbents weigh their options regarding various employment prospects and ulti-
mately await feedback regarding their decisions. In terms of career development, 
the incumbent develops appropriate work behaviours, carves a career personal-
ity, participates in effective career decision-making and cultivates their ability to 
find a job. The incumbent therefore, develops competencies for their careers in 
order to harness insight regarding themself and their work environment and to 
steer themself through their high-paced and turbulent careers.

Features of the Protean career are quite evident at higher education institutions. 
Limited advancement, peak performance and multi-skilling are salient aspects 
academics are faced with. The emphasis is no doubt, on the individual taking the 
initiative in their careers and their own performance. Universities do not take the 
lead in this regard. Higher education institutions usually provide “enablers” but it is 
up to the academics to take charge by delivering on their relevant key performance 
areas (KPAs), which is the “back-bone” of the performance management structure 
within universities. For example, academics excelling with a performance rating of 
four, are allowed to benefit in many cases from a performance bonus, confirming 
an institution’s commitment to acknowledging high performers.

Academia does present workplace flexibility, enabling academics the opportu-
nity to work away from the office when not lecturing, therefore making provision 
for much needed flexibility in terms of destinations they opt to work from. In the 
Protean career, trust is not a given, since there is no assurance of job security and 
the “psychological” contract. This erosion could be attributed to several factors 
such as promotion and work overload, for example.

It stands to reason that these changes have presented both opportunities and 
chaos, and need to be viewed as challenges to HR professionals and industrial or 
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organisational psychologists to obtain a better viewpoint of human behaviour and 
employee needs at work (Offermann and Gowing 1990).

The evolution of work over time (pre-industrial to date) is presented in Table 3.

Table 3: Evolution of meanings associated with work

Pre-industrial 
era

 Q Work was seen as drudgery
 Q Work was key to meeting spiritual or religious ends
 Q Work was valued for its worth

Industrial  
era

 Q Work was mechanistic in nature
 Q An era characteristic of mass productions which led to low morale
 Q People found value outside work

Post-industrial 
era

The emergence of information technology and globalisation 
brought multicultural opinions regarding work

21st Century 
era

 Q Organisations are wide and encompassing, self-initiated and 
technologically agile

 Q Work is dynamic and fluid and is seen through job and role meaning and 
self-meaning in a certain socio-cultural context

 Q The era is characterised by drastic change and volatile markets aiming for a 
higher purpose and spiritual sense-making through one’s activities and life 
roles

Source: (Schreuder and Coetzee 2015:5)

From the illustrated Table 3 of the meanings associated with work, in pre-industrial 
times work was viewed as drudgery, work being a means to spiritual or religious 
ends and work as of value to oneself. The Greeks and Romans saw work as an 
entity that contaminates an individual. Hebrews had the same view, but as adding 
spiritual dignity. According to Protestant views, work was a duty. With industriali-
sation, the meaning of work became problematic. There was division of labour, 
work fragmentation, mechanistic and repetitive work which affected employees’ 
commitment. High rates of production and long hours led to decreased morale 
and an escape for meaning outside work. In post-industrialisation, the focus is 
on information rather than on industry. New technologies such as computerisa-
tion, communications and the interaction of different cultures brought to the fore 
a heterogeneity in beliefs and tasks in society. In the 21st century and beyond, 
the meaning of work has changed with the emergence of global markets, a shift 
from technology to information- and service-based economies, which changed 
the basis of labour and the manner in which labour is undertaken (Schreuder and 
Coetzee 2015).

In considering changing work and the manner in which it is done, vocations 
have undergone major changes in the last 20 to 30 years, as well as creating a 
drastic adjustment in how careers are managed. There has been a radical change 
from the ranked, linear, organisational models to one of fluidity based on skill 
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and knowledge personally and professionally (Cohen and El-Sawad 2009 cited 
in Lewis and Arnold 2012). A great concern of current employers is the lack of 
appropriate job skills of prospective employees. Employers are seeking employees 
with academic and cognitive skills such as absorbing literature, rationalisation, 
non-traditional thinkers (thinking out-of-the box), choosing from alternatives and 
finding solutions, self-esteem, self-restraint, group effort and occupational skills 
among others (Makki, Salleh, Memon and Harun 2015).

Career happiness is critical for a successful vocation and has been conceptu-
alised as intrinsic and extrinsic outcomes, and is viewed as objective and subjec-
tive indicators. Objective indicators include salary, promotion, family-structure 
and job levels (Mikelsone et al. 2014). Subjectively, it is measured predominantly 
by career satisfaction through the display of individual accomplishments (Kong, 
Cheung and Song 2012). It can be said that vocational accomplishment is an 
impartial and personal measure of individual vocational attainment. Objective 
career accomplishment highlights tangible achievements such as advancement, 
remuneration, status, and productivity. Subjectively, career success is related with 
a person’s career goals and aspirations (Heslin 2005). Successful careers were 
previously attributed to salary and promotions (Feldman 1989). In academia, peer 
relationships and other developmental relationships are related with unbiased and 
particular measures of vocation attainment such as faster promotions and higher 
levels of research productivity or academic reputation and prestige (Santos 2016). 
In terms of career advancement, a person’s vocation is assessed by upward pro-
gression. These factors can be related to many higher education institutions.

Academics are having to comply with elevated criteria, making advancement 
a non-reality in many cases. This therefore, relates to an individual’s subjective 
measure of career success, since it focuses on career success linked to salary, 
promotions, career goals and aspirations. The objective measure of career suc-
cess is also relevant since it focuses on faster promotions and higher levels of 
research productivity or academic reputation. These traditional factors, however, 
are being eroded due to organisational structures becoming flatter providing lim-
ited opportunity for upward movement (Shockley, Ureksoy, Rodopman, Poteat 
and Dullaghan 2015).

Hall and Richter (1990) view success in the 21st century and beyond, as not 
gaining a top corporate position, but it is defined by feelings of personal achieve-
ment, pride and success from attaining critical goals such as accomplishments, 
satisfaction and solace. Recently, Powell and Greenhaus (2012 cited in Lysova, 
Korotov, Khapova and Jansen 2015) drew attention to the “family relatedness 
of work decisions” which is attributed to a person’s narrowing of alternatives 
or choices in the work domain that are affected by personal situations at home 
in order to create a conducive environment. The “kaleidoscope” career model 
(Manniero and Sullivan 2006 cited in Shockley et al. 2015) highlights how people 
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Figure 2: The career choice model

Source: (Vedana in Ramsaroop 2018)
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change career paths to match their lives within and outside work, with the three 
important stimuli being: genuineness, trial and straddling work and personal life. 
Several studies in higher education institutions across the world associate career 
success with job gratification and motivational factors. These studies recognise 
extraordinary echelons of job satisfaction by the intrinsic facets of academic 
effort, with an emphasis on research activities and the autonomy to plan and 
organise their work accordingly (Santos 2016).

Notably, a career is viewed in two ways. First, where the organisation or 
occupation takes ownership and second, where the individual is seen as the 
owner. In this era, organisations have an important part in managing voca-
tion systems, through an enabling and developing role of their human assets. 
“Organisational support” or “organisational sponsorship” is also viewed as 
organisational career management which relates to programmes, practices and 
aid given by companies to ensure the successful careers of their people (Kong, 
Cheung and Song 2012).

Technological acceleration, global trends and the appearance of new oc-
cupations have created a new employment landscape with pertinent implica-
tions for the management of careers (Wickramasinghe and Jayaweera 2010). 
Career management has always been an essential aspect of HRM (Jayasingam 
and Yong 2013).

The career choice model (Figure 2), highlights critical steps which an indi-
vidual passes through in order to reach a decision regarding their career.

In terms of careers in general, the term ‘career choice’ refers to the decisions 
people need to make or remake about their careers and work (Miller and Brown 
2005 cited in Schreuder and Coetzee 2011). Various criteria relating to ‘self’ and 
career need to be considered in relation to career choice.

Figure 2 refers to various criteria relating to a person and the person’s occupa-
tion. The person has to contextualise criteria pertaining to themselves, and those 
of a career. Criteria relating to one’s self include interests, skills, values, tempera-
ment and lifestyle factors. Career criteria include educational programmes and 
occupations which are key to a person’s ultimate career choice. These criteria 
contribute to career criteria, which ultimately lead to lifestyle criteria, that is, when 
an informed choice is made from a set of alternatives.

Van der Westhuizen (2016) maintains a discussion of career choice cannot 
take place without assessing the context of an individual’s preferences, orienta-
tions and aspirations, fiscal circumstances and sociological conditions such as 
family and education. Due to numerous alternatives available to the employees, 
individuals scrutinise and evaluate the array of alternatives before taking a deci-
sion. Careers should be aligned to personality, interests, values and skills to ensure 
career contentment and productivity on the job, according to Vedana (cited in 
Ramsaroop 2018).
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It stands to reason, that vocation management is seen as a three-part practice 
which entails persons gathering data regarding their competencies and attributes, 
highlighting career goals and strategising to ensure the possibility of career goal at-
tainment (Noe 1996 cited in Sturges 2008). Career management entails the design 
and implementation of objectives, strategies and policies that assist HR specialists 
and executives to meet manpower requirements in order to meet their vocational 
goals (Warnich, Carrell, Elbert and Hatfied 2015:662). Managing a career accord-
ing to Van der Westhuizen and Wessels (2011 cited in Vermeulen 2015), is a con-
stant progression wherein personnel gather data regarding themselves in terms of 
their capacity, abilities, interests and lifestyles and the workplace and other jobs 
and organisations. The development of portfolios as an HR requirement helps 
contribute to individuals focusing on career management.

Abbasi and Fani (2005:104) describe managing a career path as people devel-
oping, implementing and monitoring strategies and objectives of their vocation. 
Career path management, according to Rezaien (2006), includes the acquisi-
tion pattern of work experience that includes all life and work experiences and 
objective situation occurrences. It encompasses occupational tasks, activities or 

Source: (Greenhaus et al. 2007: 24)
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decisions related to profession interpretation and subjective interpretation from 
the occurrence of related work (past, present and future) which include wishes, 
expectations, needs and emotions about special work experiences. Heathfield 
(2015 cited in Van der Westhuizen 2016), views career pathing as encompassing 
an understanding of the knowledge, skills, personal attributes and experience that 
are necessary for an employee to advance laterally, vertically (through promo-
tions) or horizontally (through transfers) in their career. The process in Figure 3 
describes the phases of the vocation management procedure.

Career exploration encompasses self-exploration (an audit of an individual’s 
attributes) and the exploration of the situation (becoming aware of vocations, 
companies and families) (Schreuder and Theron 2001). The aim of a career relates 
to a vocation-aligned goal a person wants to acquire, which leads to strategy de-
velopment and implementation to attain these goals. The career appraisal process 
provides feedback on a person’s career progress and the attainment of their career 
goals (Schreuder and Theron 2001; Schreuder and Coetzee 2011).

The third stage most researched, focuses on appropriate behaviour to imple-
ment a career strategy. Research highlighted a range of self-management behav-
iours that a person needed to display to realise their vocational plan such as asso-
ciative behaviours, meeting renowned people, making themself visible (regarding 
vocational accolades) strategically positioning themself to attain key prospects and 
behaviour related to improving capacity through education and training (Sturges 
2008). This is indicative in the university domain, where academics have been 
compelled to steer their academic careers by engaging in meeting and interacting 
with reputable, seasoned academics, attaining key research competencies and 
innovative teaching techniques for a diverse audience and being proactive in their 
own development.

CHALLENGES FACING ACADEMICS AT 
HIGHER EDUCATION INSTITUTIONS

Drastic transformation from 1994 has compelled tertiary institutions to change 
in respect of their instruction medium, student composition, higher learning 
statistics, outcomes-based education and organisational changes, to name a few 
challenges. All aspects have impacted and influenced almost all sectors of tertiary 
domains, inclusive of academic vocations and the fulfilment of academics in gen-
eral (Jansen 2004). This is highlighted by knowing that the educational fraternity 
is viewed as a demanding vocation (Barkhuizen et al. 2004; Bellamy, Morley and 
Watty 2003; Gillespie 2001). In order to ensure their continued existence and 
its sustainability, tertiary institutions should make use of competent and com-
mitted academic staff (Martin 1999). If South African and international tertiary 
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institutions want to harness, keep, grow and use their academics while promising 
career acceleration and its related value, there is then a dire need to understand 
what is hindering careers in academia (Cuthbert 1996; Zeffane and Mayo 1994).

With the transformation of higher education institutions numerous changes 
such as the medium of instruction, student composition (in terms of numbers and 
demographics) and structural design characterise the new higher education land-
scape. The medium of instruction, student numbers, demographics and structural 
design impact all segments of tertiary education including academic careers and 
academic job satisfaction (Pienaar and Bester 2009).

Tertiary institutions in the senior learning landscape in South Africa were af-
fected by major transformation processes after 1994 which impacted all segments 
in the tertiary environment, in addition to academic careers and the morale of 
academics. This has been confirmed since academic careers are presently viewed 
as one of the most traumatic and demanding vocations (Pienaar and Bester 2009). 
This has contributed to voluntary turnover internationally as well as indicated in 
an Australian study by Anderson, Richard and Sana (2002 cited in Pienaar and 
Bester 2009). The same situation is the case where the brain drain is escalating 
in the South African context (Koen 2003 cited in Pienaar and Bester 2009). The 
authors found that about five to 18% of academics were leaving establishments 
of tertiary education. In addition, the challenge that higher education institutions 
face is the ability to find and retain academics in the current era. This is reiterated 
in an article by Parker (2016 in Ramsaroop 2018) as a key imperative to transform 
the professoriate and in ensuring that black academic staff are developed and 
retained in the profession.

The above challenges are not unique to higher education institutions, since 
most of these challenges manifested in the literature are identifiable at most uni-
versities. Regarding the medium of instruction (with the increasing demand for 
languages besides English at some universities), high student numbers and de-
mographics and structural design are prevalent in a university setting. The merg-
ers of the historical universities presented challenges to the previous stand-alone 
universities. These challenges, and the inability for advancement opportunities, 
contributed to the overall labour turnover as well.

Badat (2008 cited in Robyn and Du Preez 2013), highlights three challenges 
for South African tertiary institutions: the sector is aligning itself to become 
competitive with industry to retain skilled academics; the ability of the next 
generation of academics to possess the competencies to generate high calibre 
graduates and to foster equivalent opportunities for learners, and lastly to be 
able to bring transformation in institutional cultures in the historically white 
institutions. Higher education institutions need administrators and graduates 
who are diversity conversant as enablers to the transformation process (Steyn, 
Director of Wits Diversity Studies 2013 cited in Ramsaroop 2018). Inequities 
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in remuneration in public and private entities are contributing to the existing 
challenges. This is a contributing factor to why younger, talented academics are 
difficult to retain in the current dispensation. The retention of talent of young 
academics, the Generation Y, currently is a demanding global issue across all 
sectors and more so among staff at tertiary institutions. Senior South African 
academics are better remunerated than lower ranked or junior academics, ac-
cording to research conducted by the Vice Chancellors’ Association of Higher 
Education (HESA) (cited in Ramsaroop 2018). This is welcome news for keeping 
high-ranking academics, however, it has the direct opposite effect for building 
the next generation of academics (MacGreyor 2015).

A summit convened by African Higher Education (cited in Ramsaroop 2018) 
advocated a drastic increase in tertiary education to maximise a ratio of 50% in 
the next 50 years – with higher stakes in higher education and research, graduate 
absorption into the labour market, and harmonisation at all levels by countries 
(MacGreyor 2015). Higher education has grown due to the rising population and 
demand, economic expansion and the need for skilled labour and the formation 
of a private higher education sector. However, in addition to this growth, the high-
er education domain is confronted with serious challenges that are rooted in poor 
quality, inadequate infrastructures, outdated pedagogies, low funding, scholarly 
outputs and global competition (MacGreyor 2015).

Over the past six months, public higher education has been in the spotlight. 
It has been drastically challenged from various sectors of society. Challenges in-
clude: its relevance, pace of transformation, student dissent and exorbitant costs 
(Parker 2016 in Ramsaroop 2018). Other challenges faced by young emerging 
academics early in their careers pertain to the performance management system, 
which is seen as unfair and not transparent; the lack of opportunities for promo-
tion, teaching overload; administrative and demanding research responsibilities 
and a lack of administrative employees. In addition, academia is not seen as an 
attractive profession anymore (Pienaar and Bester 2008). Pienaar and Bester 
(2009) in their study recognised various vocation impediments in higher educa-
tion which impact negatively on productivity and job satisfaction. These obstacles 
relate to high volumes of work (Monnapula-Mapesela 2002), conflicting roles 
(Miller 2003) and inadequate pay (Anderson et al. and Richard and Saha 2002). 
In addition, other obstacles include poor performance management (Fairbrother 
and Warn 2003; Miller 2003), poor education and research support (Nelson and 
Burke 2000 in Ramsaroop 2018), demographics and sexual category discrimina-
tion and inadequate visibility (Barkhuizen, Rothman and Tytherleigh 2004) and 
not enough interaction (Ball 2004 in Ramsaroop 2018). Gillespie (2001) in a study 
of 15 tertiary institutions, sampling academics, highlighted the need to address 
career-related obstacles otherwise it would contribute to poor performance. 
Further to this, there could be declining interpersonal work relations, higher 
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absenteeism, higher labour turnover, reduced organisational loyalty, unwillingness 
to work outside job descriptions and lower job and organisational commitment. 
The Council of Higher Education (CHE) (cited in Ramsaroop 2018) acknowledges 
the ramifications that this has on the prospect of tertiary study, the economy and 
to civilization at large. In addition, Pienaar and Bester (2009) highlight the career 
obstacles such as work overload, role conflict, poor remuneration, inadequate 
managing of performance, inadequate teaching and research support, discrimina-
tion relating to race and gender, no transparency and inadequate communication.

A study by Anderson et al. (2002 cited in Pienaar and Bester 2008) at an 
Australian university (with 795 of the academic respondents) confirmed the de-
clining status of an academic career. In the current era, lobbying for talent con-
tributes to high levels of turnover, and this is evident when an organisation’s best 
talent and skill is lost (Robyn and Preez 2013).

In addition to the dilemmas facing higher education, academics are faced with 
exorbitant workloads and enormous pressures to publish, role overload, straddling 
responsibilities between home and work and stringent criteria for advancement. 
All of these issues have contributed to low morale, job dissatisfaction and low lev-
els of productivity. It has been noted by Pienaar and Bester (2009) that academics 
are faced with institution-specific career obstacles.

A study of Portuguese academics identified various career barriers such as 
collegiality and workplace relationships (which pertain to dealing with career 
blockages and workplace politics, lack of supervisory support, lack of research 
collaboration and peer rivalry and competition); barriers associated with career 
progression standards and expectations (such as dissatisfaction with publication 
metrics, inequities with performance management weightings for career pro-
gression and limited vacancies for rank advancement); barriers related to inad-
equate organisational support and employment precariousness (which included 
aspects such as loss of job stability, lack of financial support for research, huge 
administrative workloads and lack of administrative support and huge teaching 
workloads); barriers relating to finding a balance (which included concerns such 
as competing proficient roles and juggling work and one’s private domain) and 
barriers pertaining to gender structure (including issues such as unfriendly work-
family culture, feelings of insecurity and having to prove one’s competence, 
personal prejudice regarding motherhood and alienation from social networks) 
(Santos 2016).

Gillespie (2001) argues that failure to address obstacles that hinder careers 
in institutions of higher learning can contribute to poor job performance, weak 
people relations at work and high absenteeism. This would invariably lead to 
people leaving the organisation, reduced employee loyalty, non-adherence to 
requirements of job descriptions and low commitment to both the job and the 
organisation (Gillespie 2001).
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According to Ferreira (2003), due to the challenges faced by universities, they 
had to diversify their income streams with poor government funding; revisit the 
mission of the organisation and the manner in which it was thought out and pro-
duced their primary product, that is education to a diversified student population; 
foster new relationships with other tertiary institutions including industry and the 
private sector; be competently agile to respond to vicissitudes in the tertiary do-
main. These challenges would have long-term impacts on the system of tertiary 
study in the coming years (Jansen 2004).

The role of academics and their challenges in tertiary education are important 
aspects in tertiary education in respect of the quality and sustainability of tertiary 
institutions (Koen 2003 in Ramsaroop 2018). Academics are secured due to their 
subject matter knowledge or profession and their quest to increase knowledge 
through research, and to assist students to learn through teaching (Staniforth, 
Harland and Staniforth 2000 in Ramsaroop 2018). Academics are trained in ana-
lytical thinking and challenge changes especially when it negatively impacts on 
higher education. Trowler (1998) is of the view that academics will challenge the 
status quo more than any other social group in order to address the problem. 
Prichard and Willmott (1997), however, are of the view that academics are inad-
equately prepared to voice their opinions publicly against bad systems and will 
engage in tactics in order to align themselves to managerialism. This is due to 
absence of the needed expertise to manage current changes in the institutions 
of higher learning. There is no certainty whether the new culture and context 
of academic work would be maintainable particularly in the emerging countries, 
as it could modify the essence of the academic domain again (Jansen 2004). 
According to Wiegert (1998: 4), institutions of higher education have multiple 
purposes, which include teaching, research and community service. This does 
not mean that academics should only focus on research, teaching and learning 
and community engagement, as there are other areas they can focus on such 
as growing the number of students joining universities and transforming teaching 
and learning approaches. The wide range of roles is impacting on the enhance-
ment of academic practice. For example, McKernan (2008: 141) stated in a study 
that academic curriculum designers are experiencing challenges due to work-
load and consequently have no time for research. Wessels (2011 in Vermeulen 
2015) acknowledged that the increase in student numbers has resulted in heavier 
workloads, and academics need to develop skills needed to manage the growing 
increase in the volume of students.

Many academics “double-up” as heads of departments or academic leaders 
and are overwhelmed with the dual role of academic and administrative responsi-
bilities. Full-time academics carry out functions as academic leaders who manage 
the departments and are appointed in this capacity. In this capacity, they lead dis-
ciplines within universities. Privileges associated with this profile are, lecture relief 
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and a stipend. In this study, however, many of these academic leaders reflected 
on the enormous tasks and overwhelming administrative duties. They were in 
hindsight, of the opinion, that the positions were not worth the time, effort and 
compensation.

The increasing changes in the tertiary domain have had an adverse impact 
on the duties of those heading departments, requiring them to pose as transfor-
mational and change leaders (Smith and Hughey 2006). Taking into account the 
adjustment from collegialism to managerialism, thereby places higher demands 
on academic staff to act as managers (Simon 2007 in Ramsaroop 2018). The 
academic manager’s role is an important role in the university as this manager 
carries out the university’s vision and mission and plays an influential role in the 
institution (Filan and Seagren 2003).

Considering the roles and responsibilities of deans and heads of schools or 
departments, they are tasked with the responsibility of aligning their actions and 
decisions embracing and in tandem with the university’s mission and vision. 
Furthermore, they drive the principles and core values of universities. Carol and 
Gmelch (1995 in Ramsaroop 2018) categorised the academic manager’s role as 
a leader, scholar, faculty developer and manager. The academic manager works 
to ensure educational values are protected, and is also seen as a forerunner, staff 
developer and a researcher (Filan and Seagren 2003). It is pivotal to recognise 
and identify the duties of the head of department to comprehend the proficien-
cies essential for conducive management so that a lecturer could be adequately 
prepared to move to academic head of department (Parker and Wilson 2002 in 
Ramsaroop 2018). The roles of academic managers can be classed into the fol-
lowing key duties: academic, administration, managing and leading (Parker and 
Wilson 2002 in Ramsaroop 2018).

The role of the academics according to various authors, includes among 
others, teaching (Sorcinelli 2000), compiling programmes (Lyons 2008; Smith 
and Hughey 2006), researching (Lyons 2008; Smith and Hughey 2006) and 
community service. The academic manager plays the part of administrator in 
examinations, student admittances, assessments and practical examinations, 
and is also an avenue for information about policy to the staff (Williams 2001). 
The managing duty of the academic manager embraces most roles such as 
advocate/politician (Lyons 2008), a change agent (Smith and Hughey 2006; 
Lyons 2008), anticipator, ensuring and maintaining high morale, communicator, 
conflict handler, coordinator, delegator, diversity manager, financial manager, 
performance manager, planner, recruiter and selector and time manager (Lyons 
2008). The headship part includes acting as an advisor (Lyons 2008; Smith and 
Hughey 2006), guide (Raines and Alberg 2003; Sorcinelli 2000; Williams 2001), 
persuader (Hecht 2004; Lyons 2008; Smith and Hughey 2006) and “gambler” 
(Smith and Hughey 2006).
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It can be said, that considering the overarching and multiple responsibilities in 
the academic arena currently, academics are highly overwhelmed in adapting to 
doing more with less.

SUMMARY

The article investigated career management and the differences between tradi-
tional and Protean careers. It contextualised the changing world of work, careers, 
career management and provided a career choice and career management 
model. It highlighted the alignment of higher education institutions with the NDP 
in relation to career management and addressed several challenges of academics 
at higher education institutions in South Africa.

In the last 20 to 30 years, the meaning of work, work composition, vocations 
and employees’ approach to their careers have undergone major changes with 
the emergence of global markets, a shift from technology to information- and 
service-based economies. These aspects changed the basis of labour and the 
manner in which labour is performed and created a drastic adjustment in how 
careers are managed. This scenario led to a reorganisation of work, involving re-
dundancies, the emergence of contracts with shorter duration and a reliance on 
service providers to do the non-essential work. Hence, it is crucial that higher 
education institutions proactively ensure that they attract and retain academics 
of high calibre and excellent reputation in the field of teaching, learning and 
research output.

NOTE

* This article is based on a Doctor of Philosophy thesis, conducted under the supervision of 
Professor Mogie Subban at the University of KwaZulu-Natal, titled: Ramsaroop, A. 2018. The 
relationship between career plateaus and career stages of the University of KwaZulu-Natal 
academics. Unpublished Doctor of Philosophy thesis. Durban: University of KwaZulu-Natal.

* The doctoral study of A Ramsaroop was supported in part by the National Research Foundation, 
Grant No: 98267.

REFERENCES

Anderson, D., Richard, J. and Saha, L. 2002. Changes in academic work: Implications for universities 
of the changing age distribution and work roles of academic staff. Canberra: Department of 
Education, Science and Training.



Administratio Publica | Vol 30 No 2 June 2022190

Arthur, M.B. and Rousseau, D.M. 1996. A Career Lexicon for the 21st century. Academy of 
Management Executive. 10(4):28–39.

Barkhuizen, E.N., Rothmann, S. and Tytherleigh, M.Y. 2004. A model of work-related health 
of academic staff in a South African higher education institution. Manuscript submitted for 
publication.

Bellamy, S., Morley, C. and Watty, K. 2003. Why business academics remain in Australian universities 
despite deteriorating working conditions and reduced job satisfaction: an intellectual puzzle. 
Journal of Higher Education Policy and Management. 25(1):13–28.

Castilla, E.J. 2012. Gender, Race and the New (Merit-based) Employment Relationship. Journal of 
Industrial Relations. 51(S1): 528–557.

Choudray, S.A., Ramzan, M. and Riaz, A. 2013. Strategies for Career Plateaus: An Empirical 
Investigation of Organisations in Pakistan. Interdisciplinary Journal of Contemporary

Research in Business. 4(9):712–726.

Crawshaw, J.R., Van Dick, R. and Brodbeck, F. 2012. Opportunity, fair process and relationship value: 
career development as a driver of proactive work behavior. Human Resource Management 
Journal. 22(1):4–20.

Cuthbert, P.F. 1996. Managing service quality in higher education: Is SERVQUAL the answer? 
Managing service quality: An International Journal. Part 1. 6(2):11–16.

Fairbrother, K. and Warn, J. 2003. Workplace dimensions, stress and job satisfaction. Journal of 
Managerial Psychology. 18(1):8–21.

Feldman, D.C. 1989. Careers in Organisations: Recent Trends and Future Directions. Journal of 
Management. 15(2):135–156.

Ferreira, M. 2003. A Framework for continuous improvement in the South African Higher Education 
Sector. Unpublished doctoral dissertation. Pretoria: University of Pretoria.

Filan, G.L. and Seagren, A.T. 2003. Six critical issues for midlevel leadership in postsecondary 
settings. New Directions for Higher Education. (124):21–31.

Gillespie, L.D. 2001. Interventions for preventing falls in elderly people. Maryland, Bethesda: US 
National Library of Medicine, National Institute of Health.

Greenhaus, J.H., Callanan, G.A. and Godshalk, V.M. 2007. Career Management. USA, Mason OH: 
Thomson-South Western.

Hall, D.T. 1985. Project work as an antidote to career Plateau in a declining Engineering Organisation. 
Journal of Human Resource Management. 24(3):271–292.

Hall, D.T. and Richter, J. 1990. Career gridlock: baby boomers hit the wall. Academy of Management 
Executive. 4(3):7–22.

Hecht, I.W.D. 2004. The professional development of department chairs. Journal for New Directions 
for Higher Education Summer. 126:27–44.

Heslin, P.A. 2005. Conceptualizing and evaluating career success. Journal of Organizational Behavior 
26:113–136.

Hooley, T. 2012. How the internet changed career: framing the relationship between career 
development and online technologies. Journal of the National Institute for Career Education and 
Counselling. 29.



Administratio Publica | Vol 30 No 2 June 2022 191

NDP. 2010. Available at: http://www.dac.gov.za/sites/default/files/NDP%202030%20-%20
Our%20future%20-%20make%20it%20work_0.pdf (Accessed on 1 September 2016).

Jansen, J.D. 2004. Autonomy and accountability in the regulation of the teaching profession: A South 
African case study. Pretoria: University of Pretoria.

Januszkiewicz, K. 2015. A career model under the conditions of change and economic crisis – a 
comparative study conducted in Poland and Russia. Doctoral Dissertation. Poland, Lodz: 
University of Lodz.

Jayasingam, S. and Yong, J.R. 2013. Affective commitment among knowledge workers: the role 
of pay satisfaction and organisation career management. The International Journal of Human 
Resource Management. 24(20):3903–3920.

Kong, H., Cheung, C. and Song, H. 2012. From hotel career management to employees’ career 
satisfaction: The mediating effect of career competency. International Journal of Hospitality 
Management. 31(1):76–85.

Lewis, S. and Arnold, J. 2012. Organisational career management in the UK retail buying and 
merchandising community. International Journal of Retail and Distribution Management. 
40(6):451–470.

Lyons, R.K. 2008. How is macro news transmitted to exchange rates? Journal of Financial Economics. 
88(1):26–50.

Lysova, E.I., Korotov, K., Khapova, S.N. and Jansen, P.G.W. 2015. The role of the spouse in the 
managers’ family-related career sense-making. Career Development International. 20(5):503–524.

MacGregor, K. 2015. Higher Education Participation in 50 Years – Summit. University World News 
Global Edition. 358:1–8.

Makki, B.I., Salleh, R., Memon, M.A. and Harun, H. 2015. The Relationship between Work 
Readiness Skills, Career Self-efficacy and Career Exploration among Engineering Graduates: 
A Proposed Framework. Research Journal of Applied Sciences, Engineering and Technology. 
10(9):1007–1011.

McKernan, J.A. 2008. Curriculum and Imagination: Process Theory, Pedagogy and Action Research. 
London: Routledge.

Mikelsone, I., Odina, I. and Grigule, L. 2014. Conceptualising The Understanding of Professional 
Identity in Teacher’s Career. European Scientific Journal. 1:238–249.

Miller, M.T. 2003. The status of Faculty senates in community colleges. Journal of Research and 
Practice. 27:419–428.

Mirvis, P.H. and Hall, D.T. 1995. Psychological Success and the Boundaryless Career. Journal of 
Organisational Behaviour. 15:365–380.

Monnapula-Mapesela, L. 2002. Staff satisfaction in a South African university undergoing 
transformation. Unpublished Ph.D. thesis. Bloemfontein: University of the Free State.

Offermann, L.R. and Gowing, M.K. 1990. Organisations of the Future: Changes and Challenges. 
American Psychological Association. 45(2):95–108.

Pienaar, C. and Bester, C. 2009. Addressing Career Obstacles within a Changing Environment: 
Perspectives of Academics. South African Journal of Psychology. 39(3):376–385.

http://www.dac.gov.za/sites/default/files/NDP%25202030%2520-%2520Our%2520future%2520-%2520make%2520it%2520work_0.pdf
http://www.dac.gov.za/sites/default/files/NDP%25202030%2520-%2520Our%2520future%2520-%2520make%2520it%2520work_0.pdf


Administratio Publica | Vol 30 No 2 June 2022192

Prichard, C. and Willmott, H. 1997. Just how managed is the McUniversity? Organisation Studies. 
18:287–316.

Raines, S.C. and Alberg, M.S. 2003. The role of professional development in preparing academic 
leaders. New Directions for Higher Education. 2003(124):33–39.

Ramsaroop, A. 2018. The relationship between career plateaus and career stages of the University 
of KwaZulu-Natal academics. Unpublished Doctor of Philosophy Thesis. Durban: University of 
KwaZulu-Natal.

Rezaian, H. 2006. A study of relationship between fear of employed women successes and their 
burnout in ministry of education of Sirjan city. Masters dissertation. Tehran: Islamic Azad 
University, Kerman Unit.

Robyn, A. and Du Preez, R. 2013. Intention to quit amongst Generation Y academics in higher 
education. SA Journal of Industrial Psychology/SA Tydskrif vir Bedryfsielkunde. 39(1):1106–1114.

Salami, S.O. 2010. Career Plateauing and Work Attitudes: Effects of Mentoring with Nigerian 
Employees. Europe’s Journal of Psychology. 6(4):499–508.

Saleem, S. and Amin, S. 2013. The Impact of Organisational Support for Career Development and 
Supervisory Support on Employee Performance: An Empirical Study from Pakistani Academic 
Sector. European Journal of Business and Management. 5(5):194–207.

Santos, G.G. 2016. Career barriers influencing career success: A focus on academics’ perceptions 
and experiences’, Career Development International. 21(1):60–84.

Schreuder, A. and Coetzee, M. 2011. Careers: An organisational perspective. Cape Town: Juta.

Schreuder, A. and Coetzee, M. 2015. Careers: An organisational perspective. (5th ed.). Cape Town: 
Juta.

Schreuder, A.M.G. and Theron, A.L. 2001. Careers: An organisational Perspective. Cape Town: Juta 
and Co.

Segers, J. and Inceoglu, I. 2012. Exploring Supportive and Developmental Career Management 
Through Business Strategies and Coaching. Human Resource Management. 51(1):99–120.

Shockley, K.M., Ureksoy, H., Rodopman, O.B., Poteat, L.F. and Dullaghan, T.R. 2015. Development 
of a new scale to measure subjective career success: A mixed-methods study. Journal of 
Organisational Behaviour. 37(1):128–153.

Smaliukiene, R., Korsakiene, R. and Tvaronaviciene, M. 2014. Career management opportunities in 
international labour market: a theoretical perspective. Procedia Social and Behavioural Sciences. 
110:293–300.

Smith, B.L. and Hughey, A.W. 2006. Leadership in higher education – its evolution and potential: A 
unique role facing critical challenges. Industry and Higher Education. 20(3):157−163.

Sorcinelli, M.D. 2000. Principles of good practice: Supporting early-career faculty guidance for deans, 
department chairs, and other academic leaders. Washington: American Association of Higher 
Education.

Sturges, J. 2008. All in a day’s work? Career self-management and the management of the boundary 
between work and non-work. Human Resource Management Journal. 18(2):118–134.



Administratio Publica | Vol 30 No 2 June 2022 193

Trowler, P.R. 1998. Academics responding to change: new higher education frameworks and 
academic cultures. Buckingham: The Society for Research into Higher Education and Open 
University Press.

Van der Westhuizen, E.J. and Wessels, J. 2011. South African Human resource management for the 
public sector. (2nd ed.). Juta and Company. Cape Town.

Vermeulen, L. 2015. Career Anchors and Work Behavioural Style for Career Management in the 
South African Public Service. European Scientific Journal. 11(14):482–506.

Warnich, S., Carrell, M.R., Elbert, N.F. and Hatfield, R.D. 2015. Human Resource Management in 
South Africa. (5th ed.). Cengage. London: United Kingdom.

Wickramasinghe, V. and Jayaweera, M. 2010. Impact of career plateau and supervisory support on 
career satisfaction. Career Development International. 15(6):544–561.

Wiegert, R.G. 1998. Model theory in ecology. Publication of the Ecological Society of America. 
79(7).

Williams, J.O. 2001. Academic department head as key university administrator. Journal of Education 
112(2):164–167.

Zeffane, R. and Mayo, G. 1994. Planning for human resources in the 1990s: Development of an 
Operational Model. International Journal of Manpower. 15(6):36–56.

AUTHORS’ CONTACT DETAILS

Dr Anisha Ramsaroop 
School of Management, IT and Governance 
College of Law and Management Studies 
University of KwaZulu-Natal 
Private Bag X54001 
Durban 
4000 
Cell: 0837844509 
Email: ramsaroopas@ukzn.ac.za

Prof Mogie Subban (Corresponding author) 
School of Management, IT and Governance 
College of Law and Management Studies 
University of KwaZulu-Natal 
Private Bag X54001 
Durban 
4000 
Cell: 082 373 4303 
Email: subbanm@ukzn.ac.za



Administratio Publica | Vol 30 No 2 June 2022194



Editorial policy
1.  Administratio Publica is a quarterly journal. The aim of the journal is to promote academic schol-

arship in Public Administration and Management and related fields.
2.  Administratio Publica publishes original theoretical and empirical manuscripts in Public 

Administration, Public Management and Public governance related fields (teaching, research 
and learning). This includes articles, debates, research notes, review articles and book reviews 
in English.

3.  All articles, research notes and review articles are submitted to the Chief Editor. The Chief Editor 
decides whether a proposed article falls within the ambit of scholarly material and research that 
supports the objectives of ASSADPAM. The article is then submitted to subject specialist referees 
for evaluation. Normally, these referees are members of ASSADPAM. In the case of any one of 
two reviewers rejecting the article completely, the editorial committee considers the reports, and 
may appoint another independent reviewer.

4.  Anonymity is maintained by omitting the name of the author and all identifying footnotes or other 
references in the text. Referee reports may be made available to authors but the names of the 
referees will be withheld. The particulars of referees will only be made known to the Department 
of Higher Education, for purposes of auditing the requirements as set out by the Policy for the 
Measurement of Research Output of Public Higher Education Institutions (Higher Education Act 
101 of 1997).

5.  Copyright of published material vests with ASSADPAM (Association of Southern African Schools 
and Departments of Public Administration and Management). Authors, however, bear full respon-
sibility for the contents of their own contributions. Opinions expressed in the journal are those of 
the authors, and are not necessarily subscribed to by the Chief Editor, the editorial committee, the 
Editorial Board, or the Executive Committee of ASSADPAM.

6.  Accepted papers will, as far as possible, be published in the sequence in which they were re-
ceived. A page fee will be charged for all articles approved for publication. This fee is subject to 
annual adjustment.

Presentation of manuscripts before publication
Formatting requirements
Q  Typewritten on one side of the paper and language edited. A4 format; one and a half spacing with 

generous margins; statistics are to be presented in table format, and graphic images in boxed diagrams.
Q  Contributions should preferably be between 6 000–8 000 words. Contributions less than 4 500 words 

will be considered as viewpoints and not as full articles for subsidy purposes. Each article must be 
preceded by an abstract (maximum length 200 words). Abstracts should represent the contents of the 
article concisely.

Q  Title of Paper (Centre, Bold, 12pt Times New Roman/Arial, Caps), Name and Surname, Affiliation 
(name of university/institution), (Align left, Bold 12pt Times New Roman).

Q  Biographical details: Please provide full details of title, surname and initials, and first name, address, fax, 
cell, work number etc at the end of the references/bibliography and not under the title on the first page.

Q  ABSTRACT: (12pt Times New Roman, Title in Caps), 250 words. Do not format, shade or place in 
textbox or table.

Q  HEADINGS: Do not number headings in text
 Q   HEADING 1 (Bold, 12pt Times New Roman, Caps)



 Q  Sub-heading 1.1 (Bold, 12pt Times New Roman

 Q  Sub-heading 1.1.1 (Bold, Italic,12pt Times New Roman)

 Q   Sub-heading 1.1.1.1 (Underline, 12pt Times New Roman)
Q  When listing, please use bullet form.
Q  Please do not format or use any special style in your article.
Q  All tables and figures should be numbered and given a heading e.g. Table 1: Population Growth before 

the table is inserted. The source must be provided at the bottom of the table.
Q  Remember to give credit to the original authors from which the table or figure was adapted.
Q  References in the text: Thornhill (2012:128), (Nhlabathi and Mubangizi 2012:55), (Cloete et al. 2008:4). 

First time three or more authors are used, type out all the authors, thereafter et al.
Q  REFERENCES: Bibliographical particulars arranged alphabetically, no numbering and according to the 

simple Harvard method e.g.:

 Q  Book: Gildenhuys, J.S.H. and Knipe, A. 2000. The Organisation of Government: An Introduction. 

Pretoria: Van Schaik.

 Q  Article: Auriacombe, C.J. 2007. Deconstructing the public interest for application in South Africa. 

Administratio Publica. November 2007. 15(1):28–52.

 Q   Official publication: Public Service Commission. 2008c. Report on the Audit of Reporting 

Requirements and Departmental Monitoring and Evaluation Systems within National and Provincial 

Government. Public Service Commission. Pretoria: Government Printers.

 Q  Internet reference: Patton, M.Q. 1999. Utilization-Focused Evaluation in Africa, training lectures 

presented at the African Evaluation Association, 13–17 Sept. 1999. Nairobi. Kenya. Available at: 

www.afrea.org/documents/document.cfm?docID=64 (Accessed on 25 March 2009).

 Q  Title of acts in italics e.g. Public Service Act, 1994 (Act 103 of 1994) or Public Service Act 103 of 

1994. Be consistent with the referencing.

 Q  Full reference: South Africa (Republic). 2000. Local Government: Municipal Systems Act, 2000 

(Act 32 of 2000). Pretoria: Government Printers.
Q  AUTHOR’S CONTACT DETAILS: The title, the name(s), e-mail addresses, telephone and fax numbers 

and postal address(es) of the author(s), to whom correspondence should be addressed.
Q  A separate application first page(s) should contain the proof of language editing by a qualified language 

practitioner, title, the name(s) e-mail addresses, telephone and fax numbers and postal address(es) of 

the author(s) names and to whom correspondence and the invoice for page fees should be addressed. 

The article is to commence on a new page in a separate file. Language editing fees will be added to the 

page fees if the language editing is not satisfactory.
Q  Two kinds or references are distinguished; notes and bibliographical particulars. Notes should be num-

bered consecutively and be inserted at the end of the text and not in footnotes.
Q  A statement should accompany all manuscripts (at the end of the document when submitting the paper) 

in which the author(s) state(s) that the contribution has not been published, is not being published, or 

is not being considered for publication elsewhere, and will not be submitted for publication elsewhere 

unless rejected by the Editorial Committee. The author(s) need to declare that they are willing to pay 

the page fee, if the article is approved for publication that the article has not been submitted to any 

conference proceedings, is not plagiarised and is checked on Turnitin before submission.
Q  Confirmation of provisional acceptance of articles will be forwarded to authors on receipt by the Chief 

Editor. Authors will be given notice of the outcome of peer reviews within twelve weeks of submission. 

It is important to know that an article submitted in the second half of the year may only be published in 

planned editions of the following year.





Administratio Publica
ISSN 1015-4833


	Editorial
	D Nel-Sanders

	Tribute
Septimus Xavier Hanekom
1934–2022
	Tribute
Professor Barry Rhulani Hanyane
10 December 1972 – 11 May 2022
	Reflections on Historiographical Philosophical Contributions to the Political-Administrative Dichotomy Debate
	A du Plessis

	Considerations Towards Building a Conceptual Model for Effective Financial Corporate Governance for Municipalities in South Africa
	T Majam*

	Setting A Policy Design Evaluation Framework
	Indigent Policy
	C Alers


	South African Public Primary Healthcare Services and Challenges
	Considerations During the Covid-19 Pandemic
	*G L Abrahams
	X C Thani
	S B Kahn



	A Strategic Framework for Public Performance Management and Development System Implementation
	The Case of the National Department of Human Settlements
	*N M Sambo
	G van der Waldt



	The Role of the Imihigo as a Performance Management Instrument in Rwanda
	*I Murasi
	C J Auriacombe


	The Effect of Misogyny on Women’s Leadership in South Africa
	A Study of Dr Kenneth Kaunda District Municipality
	*B R Hanyane
	*J Ahiante



	An evaluation of the Thuthuka Bursary Fund Programme at Stellenbosch University
	I L Frans
	B Rabie


	The Changing Context of Work, Careers and Career Management with Specific Reference to the Challenges of Academics at Higher Education Institutions
	A Ramsaroop
	M Subban



