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Article 6 of the United Nations Framework Convention on Climate Change 
(UNFCCC) obliges its parties to involve communities in the fight against climate 
change. In line with this, the African Union has prioritised the UNFCCC’s call 
for commitment to climate governance. In ‘New Public Governance Theory: 
A Framework for Lesotho Policymakers to Enhance Community Participation 
during Climate Change Policy Formulation and Implementation’, R Chatanga 
and M Biljohn argue that this Southern African country, as an African Union sig-
natory through its 2017 National Climate Change Policy, is yet to facilitate such 
participation in climate change policy processes.

In line with this, the article explores Lesotho policymakers’ role in enhancing 
community participation in climate change policy formulation and implementa-
tion with the New Public Governance (NPG) theory as the theoretical framework. 
By following a qualitative research approach, the authors provide a narrative lit-
erature review and content analysis of peer-reviewed research and grey literature.

Using key NPG components as theoretical lens, the authors state that, “[To] fa-
cilitate sustainable policy implementation and ultimate climate change mitigation, 
policymakers should engage the community sector at all five stages of the policy 
process”. The authors propose a theoretical framework for policymakers’ role in 
enhancing community participation during climate change policy formulation and 
implementation.

In conclusion, the article draws attention to the extent to which the NPG 
theory and its components can be applied to other policy contexts where com-
munity participation is required, such as social welfare and environmental man-
agement. The authors call for further empirical research on the application of the 
NPG components, especially in policy areas where the voice and influence of the 
community are required.

In South Africa, extensive resources are poured into local institutionalism to 
facilitate social change, socio-economic growth, and community development. 
In ‘The Quest for a New Local Government Model in South Africa: A Visionary 
Perspective’, J Breed, C Jones, P Pillay and S Zondi state that the expected rate 
of return on these attempts has failed to help fast-track the country’s develop-
ment. The authors argue that, while local government’s unlocked potential can 
have a game-changing impact, this institutional mechanism “produces too little, 
at too high a price”. In fact, the authors highlight that, in many communities, local 
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governments have failed to address communities’ growing frustration, with nega-
tive consequences and damage.

The article highlights that drastic trajectory changes are needed. According to 
the authors, local governments should unlock and maximise untapped human 
capital to create new opportunities. As local government is a country’s biggest 
socio-economic development asset, it should be used to introduce a new en-
terprising institutional process, as well as maximise human, social capital and 
lateral solution capital. To this end, the article calls for a framework to facilitate a 
hybrid business model for developing “exceptional technocratic and institutional 
behaviour, thought and performance modification”. In conclusion, “A new model 
should…envision and trace a completely new strategic and transformative local 
governmental model aimed at unlocking all possible assets available to and latent 
in local societal silos”.

South Africa’s renewable energy auction programme has been widely hailed 
as a regional and global success, with more than 6000 MW of renewable energy 
capacity secured and built in four bidding rounds at increasingly competitive 
prices. In his article ‘South Africa’s Renewable Energy Auctions: An Exploration 
of Factors, Processes and Outcomes’, W Kruger argues that topic-related lit-
erature does not analyse how the implementation of a competitive procurement 
programme’s implementation contributes to a project’s price and ultimate suc-
cess. By following an exploratory case study approach, this article aims to fill this 
knowledge gap.

A key auction implementation aspect highlighted by the South African case is 
the impact of developing and maintaining bidder and investor trust to drive com-
petition and lower project prices. According to Kruger, considerable resources 
were invested in ensuring that the bidding process was secure, transparent and 
well-structured. Kruger states that the IPP office’s approach to the design and imple-
mentation of REI4P was to a large degree shaped by an emphasis on building and 
maintaining trust, with the ultimate goal of reducing perceived risk levels in the long 
run. Despite this, the article cautions that South Africa’s political economic forces 
beyond the control of the auction process can ultimately derail these investments. 
The author shows that “it is crucial for the success of future auction programmes 
that the country provides policy certainty and maintains the market’s trust”.

Digital government has proved to be more cost-effective, efficient and sus-
tainable than traditional analogue governance practices. However, many lesser 
developed societies are not ready for digital transformation, as reflected by sev-
eral failed transitions. In ‘Transition from Paper-based Analogue Government 
to Sustainable Digital Governance Outcomes in Africa’, F Cloete shares key 
conclusions on a qualitative inquiry into the latest international research findings 
and conclusions regarding the state of digital governance transformation in Africa, 
and how such approaches and practices can be bolstered.
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The article highlights and clarifies the key aspects that promote countries’ pre-
paredness for, and the success of, digital governance transformation. In general, 
e-government in Africa is weak due to the cumulative impact of resource, tech-
nological, cultural, social, financial and political policy governance constraints. 
According to the author, “The global e-government paradigm shift is still future 
music in most African nations, and the successful implementation of 4IR in this 
regard in Africa faces an uphill battle”. Despite this grim picture, the article high-
lights that South Africa was an early adopter of e-government at the beginning of 
the 21st century and is regarded as one of the leaders in this regard in developing 
countries. However, over the last two decades, little progress has been made to-
wards more mature digital government transitions.

In ‘Preparing for Digital Governance: Mapping Competency Domains for 
Postgraduate Programmes in Public Administration and Management’, G Van 
der Waldt states that rapid technological advancement and a highly dynamic 
world of governance place new demands on public managers to prepare for the 
digitalisation of the public sector. To meet these demands, public managers must 
be prepared to adopt new technology and understand the impact it has on pub-
lic institutions and the public. According to the author, public managers should 
harness technology’s potential to improve governance, enhance government ef-
ficiency, engage stakeholders and better serve citizens. They must also be able 
to effectively use data analytics, digital communication tools, and cybersecurity 
measures to improve the efficiency and effectiveness of their operations. “This 
requires investing in skills, competencies and knowledge to successfully navigate 
public sector institutions towards digital governance,” states Van der Waldt.

Desktop thematic analysis methodology was used to extract seven core digital 
competency domains public managers should master from an extensive literature 
survey. According to the author, “Curriculation efforts should enhance public 
managers’ comprehension of these seven domains to support digital transforma-
tion and modernisation endeavours in the public sector”. To this end, this article 
proposes a baseline curriculum framework for postgraduate programmes in Public 
Administration and Management to prepare current and prospective public man-
agers in the field of digital governance.

POSTGRADUATE FORUM

Fiscal decentralisation is a core component of the decentralisation process. 
Moreover, the financing of subnational governments is central to fiscal decen-
tralisation reforms. In ‘Fiscal Decentralisation: Lesotho Subnational Government 
Financing’, T J Mohapi, V T Sambo and G M Ferreira state that this country’s 
government implemented decentralisation as a policy to promote popular 
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participation and better local public service to ensure socio-economic prosper-
ity among the Basotho. Lesotho’s decentralisation was operationalised in 1997 
through the Local Government Act 6 of 1997 (Lesotho Local Government Act 6 
of 1997). In 2014, the country’s government adopted the national decentralisa-
tion policy as a comprehensive reform framework. In particular, decentralisation 
reforms intend to address the fiscal aspect of the decentralisation process.

In the article, the authors consider the conceptual nature of fiscal decentralisa-
tion and subnational government financing in Lesotho. The study applied mixed 
methods research methodology. Data was collected through document analysis, 
closed-ended questionnaires and interviews within local councils in the Maseru, 
Berea, Mohale’s Hoek and Thaba-Tseka Districts to ensure representation of all 
the regions of the country. The purposively selected respondents included elected 
councillors and technical staff.

The study found that Lesotho’s decentralisation process lacks the fiscal com-
ponent, because fiscal decentralisation is practised as intergovernmental transfers. 
According to the authors, “The decentralisation process does not have fiscal de-
centralisation legislation to guide and manage a subnational government financial 
management system”. To this end, the authors recommend the development of a 
comprehensive subnational government framework to improve resource mobili-
sation for subnational government financing.

Municipalities across South Africa continuously experience challenges con-
cerning service provision under their jurisdiction. As a result, communities that 
receive poor service delivery often voice their frustration through service delivery 
protests. In ‘Service Delivery Challenges within Rural Communities: The Case 
of the Nkomazi Local Municipal Area’, B R Shongwe and D F Meyer state that 
these service delivery protests are typically triggered by municipalities’ failure to 
provide communities with basic quality services such as electricity, water, tarred 
roads, sanitation and waste removal.

In line with this, this research was based on the premise that South African 
municipalities have a poor track record in terms of service delivery. To shed light 
on the issue, the article identifies and discusses key challenges relating to service 
delivery in the Nkomazi Local Municipality area. This article adopted a qualitative 
research approach for data collection. Data was collected using semi-structured 
interviews with municipal administrators within various departments, six ward 
councillors and four PR councillors. The findings of the qualitative interviews 
were rigorously interpreted and analysed in this article. Based on the findings, the 
authors argue that poor planning, financial mismanagement, corruption and lack 
of community participation are key challenges that hinder the municipality from 
delivering quality basic services. “In general, corruption, financial mismanage-
ment and unproductive operations are among the challenges that contribute to 
ineffective service delivery by municipalities,” state the authors.
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Strategic planning is a tool to ensure the benefits of realising predetermined 
strategic objectives. However, literature indicates there are organisational factors 
that need to be effectively managed to ensure that strategic objectives are ef-
fectively achieved. ‘Strategic Management Processes in Public Organisations: 
Critical Considerations’, by C B Sibiya and M Subban focuses on the organisa-
tional variables that influence strategy implementation in public sector organisa-
tions. After comprehensive strategies have been developed, the authors state that 
significant challenges are often encountered during the strategy execution pro-
cess. “The growing needs of communities coincide with the shrinking resources 
in public administration where cost-effective means and efficiency are main con-
cerns to contribute to more effective service delivery with less resources” state the 
authors.

The article is based on the public service strategy execution perspective, 
where leaders are involved in strategy formulation and in taking ownership of the 
strategy execution. To shed light on the issue, the article conceptualises the public 
strategic management process, provides several perspectives for strategic man-
agement in the public sector and highlights the public service planning frame-
work and other plans.The article also discusses the influence of organisational 
variables on the implementation of pre-determined objectives and strategic goals 
that impact on the beneficiaries. According to the authors, the ability to develop 
and implement new strategies can mean the difference between effective and 
poor service delivery. However, most strategies in public organisations fail in the 
strategy execution phase.

The government is one of the biggest collectors and distributors of Public 
Sector Data and Information (PSDI) assets. As such, it must be constantly aware 
of the risks linked to handling such large volumes of data and information. In 
‘Data and Information Security Governance: A Prerequisite for Improved 
Protection of Public Sector Data and Information Practices’, L Masilela and 
D Nel-Sanders argue that, “to counteract sensitive data and information theft in 
the government, the government must understand the importance of Data and 
Information Security Governance (DISG) and how it can be utilised as an effec-
tive approach to improve data and Information Security (IS) systems”. According 
to the authors, DISG helps ensure that a comprehensive approach is followed to 
ensure the overall protection of data and information, ensure confidentiality, as 
well as guard the integrity of any organisation in the public or private sector.

To reach key conclusions, the researchers investigate the role and importance 
of DISG practices and principles within the national sphere of government in 
the South African public sector, namely the Department of Energy (DoE), for-
mer Department of Science and Technology (DST) and former Department of 
Environmental Affairs (DEA). The researchers followed a qualitative approach 
using a case study strategy; primary data was collected through semi-structured 



Administratio Publica | Vol 31 No 2 June 2023viii

interviews. Findings are presented in an analytical framework consisting of the 
people, systems, processes, risks and controls.

The study results point to a need for research and development initiatives and 
institutionalisation of DISG management practices in the public sector. “In order 
for the government to improve its efforts towards the institutionalisation of DISG 
management practices, its public sector institutions must have clearly defined 
roles, responsibilities, and functions”. In conclusion, the authors highlight that the 
security landscape of IT on a local and international level is constantly evolving 
and changes daily. “The government must therefore implement proactive meas-
ures and approaches…for the adequate identification and mitigation of internal 
and external risks that could significantly hamper the protection of PSDI”.

ACTING CHIEF EDITOR
Dr Onkgopotse Madumo
Email: onkgopotsem@uj.ac.za
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 New Public Governance Theory
A Framework for Lesotho Policymakers 

to Enhance Community Participation 
during Climate Change Policy 

Formulation and Implementation
R Chatanga

Department of Public Administration and Management
University of the Free State

M Biljohn
Department of Public Administration and Management

University of the Free State

ABSTRACT

Article 6 of the United Nations Framework Convention on Climate Change 
(UNFCCC) obliges its parties to engage communities in debates to respond 
collectively to climate change. Likewise, the African Union has prioritised 
this call for commitment to climate governance by the UNFCCC. However, 
Lesotho – as an African Union signatory through its 2017 National Climate 
Change Policy – has not been successful in facilitating such participation in 
climate change policy processes. Accordingly, the study, on which this arti-
cle is based, explored the role of Lesotho policymakers to enhance commu-
nity participation during climate change policy formulation and implemen-
tation through the New Public Governance (NPG) theory as the theoretical 
framework. Through a qualitative research approach, a narrative literature 
review is provided based on content analysis of peer-reviewed research 
and grey literature. Using the NPG theory as the theoretical framework, the 
literature suggests that three aspects of governance, namely socio-political 
governance, administrative governance, and public policy governance are 
fundamental to enhancing community participation during climate change 
policy formulation and implementation. From this review, it was clear that, 
for sustainable policy implementation and ultimate climate change mitiga-
tion, policymakers should provide an opportunity for the legitimate and 
equal voice of the community sector at all five stages of the policy process.
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INTRODUCTION

Community participation during climate change policy formulation and imple-
mentation processes is high on the global agenda of the United Nations as a 
sustainable development goal number 13 (United Nations 2015:23). This global 
agenda has highlighted the role of policymakers in developed and developing 
countries to facilitate community participation during the respective policy formu-
lation and implementation stages. If this global problem is not addressed through 
climate governance and the adoption of appropriate policies, climate change 
may cause 100 million people to live in poverty by 2030 (Worker and Northrop 
2018:21). Despite this global problem, there seems to be limited literature and 
research available about how community participation could be facilitated at 
every stage of the climate change policy process in practice (Burton, Malone and 
Huq 2004:263; Burton and Mustelin 2013:411; Runhaar 2009; Uittenbroek et al. 
2019:2530; Wright et al. 2014:323). Further, what the role of the policymaker 
should constitute when facilitating community participation during climate change 
policy processes is likewise limited (Hegger et al. 2017; Mees et al. 2019:199; 
Uittenbroek et al. 2019). The policymakers’ role is of particular significance in ar-
eas that are vulnerable to climate change and where the participation of commu-
nities living in such areas is critical for climate change adaptation and mitigation. 
However, research by Mburia (2015:19) points out that on the African continent 
and in certain countries, the policymakers’ role in enhancing community partici-
pation in climate change policy formulation and implementation remains elusive.

On the African continent, a wide gap exists between climate change policy 
and its governance. This gap is attributed to a variety of factors, such as a lack of 
adaptation policies, weak climate change participation frameworks, poor coordina-
tion between implementation of existing legislation, and the absence of leadership 
foresight in national development planning concerning climate change (Mburia 
2015:19). Lesotho is an example of a southern African country where environmen-
tal legislation and policy are not well implemented due to incoherence of coordina-
tion and fragmentation across a number of government ministries and departments 
(Machepha 2010:18). This is exacerbated by a lack of community participation 
during the formulation of the 2017 Lesotho National Climate Change Policy (NCCP) 
and its implementation processes (Ministry of Energy and Meteorology 2017:24). 
With a population of about 2 007 201 million citizens, 80% reside in the lowlands 
and 20% reside in the mountains (Bureau of Statistics 2018:19). The greater part 
of the Lesotho population, such as the Manonyane community, who lives in the 
lowlands puts pressure on its resources because less than 20% of the country’s 
surface is lowlands and more than 80% of the country’s surface is mountainous 
(Bureau of Statistics 2018:19). Located at the foothills of the Lesotho mountains, the 
Manonyane community is no exception to climate change risks and is vulnerable 
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to and adversely affected by climate change. A lack of participation by this com-
munity was also prevalent during the 2017 NCCP formulation and implementation 
(Ministry of Energy and Meteorology 2017:24; Chatanga and Biljohn 2022:nd).

Against this background, this article drew on the NPG theory components as a 
framework for Lesotho policymakers to enhance community participation during 
climate change policy formulation and implementation. The research question 
posed was: How could the components of the NPG theory serve as a framework 
for Lesotho policymakers to enhance community participation during climate 
change policy formulation and implementation? Through a qualitative research 
approach, deductive analysis of the content of documents was undertaken about 
relevant research concerning NPG theory, policy formulation and implementa-
tion, and climate change, and climate change in Lesotho. Through a range of 
electronic search engines, the concepts of NPG theory, policy formulation and 
implementation, and climate change were applied respectively as search terms 
and adapted as required to identify research that could be included in a narrative 
literature review. From the content analysis of documents – such as peer-reviewed 
journal articles, published and unpublished research and grey literature – the topic 
was explored through a deductive approach (Braun and Clarke 2006:8). Against 
this background, the first section discusses foundational values that should under-
pin the role of policymakers during the respective policy stages. The subsequent 
section discusses how the NPG theory components of administrative governance, 
socio-political governance and public policy governance apply to the respective 
policy stages. This is followed by community participation in climate change 
policy formulation and implementation in the Lesotho context. Using the NPG 
components, the article concludes by proposing a conceptual framework for the 
role of policymakers to enhance community participation during climate change 
policy formulation and implementation.

FOUNDATIONAL VALUES FOR POLICYMAKERS

This section discusses foundational values that should underpin the role of poli-
cymakers during the respective policy stages. In this article, policymakers refer to 
politicians who approve policies and the public administrators who formulate and 
implement policies. For the current study, the focus on policymakers was the role of 
the public administrator in climate change policy formulation and implementation. 
During agenda setting, the role of public administrators should be embedded in 
values of facilitating interaction and collaboration, legitimacy and trust in partici-
pation, and should lend integrity to the process (McNamara et al. 2020; Mees et 
al. 2019:200). These values are elements of the NPG theory component of public 
policy governance (Reed et al. 2018). The facilitation of the interaction process 
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occurs when public administrators take the lead in bringing policy networks and 
communities together (Wu et al. 2018:7). Once interaction has been achieved, 
collaboration should be facilitated between communities and other actors, which 
involves cooperation to achieve a defined goal, bargaining, coordination and col-
lective future planning (Wanna 2008:3). Such collaboration could occur through 
actors co-producing, deliberating, collaborating and interacting to choose the 
policy alternatives that assist to build support, legitimacy and trust, not only for 
policy implementation, but also for the entire policy process (Easton 1957; Reed et 
al. 2018). Legitimacy in participation is premised on the procedures of the policy 
process and the way policymakers ensure that policy inputs or policy outcomes 
of actors are considered part of the climate change policy (Karlsson-Vinkhuyzen 
2016:198; Quick and Bryson 2016:4). Trust as an element of public policy govern-
ance is defined as having subjective confidence and holding positive perceptions 
based on actual experiences, or expectations about the actions of an individual or 
an organisation (Bovaird 2005:224, Organisation for Economic Co-operation and 
Development (OECD) 2017:15). During agenda setting, the values of policymakers, 
such as integrity, openness and fairness, influence the extent to which communities 
and policy networks find the rest of the policy stages trustworthy. Lastly, integrity 
relates to good and ethical behaviour of the policymaker and the way this makes 
the policy process inclusive for communities (OECD 2017:25).

During policy formulation, the values that should guide the role of the poli-
cymaker are similar to agenda setting, namely the facilitation of interaction and 
collaboration, legitimacy and trust in participation (Berkes, Berkes and Fast 2007; 
Brink and Wamsler 2018). Interaction and collaboration can be facilitated through 
a focus on the interrelationships and interdependences for resources and ideas 
among public administrators, policy networks and the communities when formu-
lating policy solutions (Ross, Baldwin and Carter 2016:126; Vangen and Huxham 
2010:166). Once this has been achieved, the legitimacy of this policy stage is 
found grounded in the availability of supportive structures and processes to en-
hance interaction, trustworthiness and collaboration among actors when drafting 
the implementation plan as part of this stage (Crosby, Bryson and Stone 2010:203; 
Hill 2005:21). About trust, it should be sustained by policymakers during policy 
formulation to enhance the trust of communities in the policy process. Trust rec-
ognises responsiveness as a dimension with a major focus on how citizens receive 
public services vis-à-vis government listening to the communities to give them 
feedback (Keping 2018:6; OECD 2017:22). To build more trust, policymakers can 
enhance community participation by ensuring the availability of opportunities to 
participate, an accessible policy process, timeous responses during communica-
tion, and the ability to involve all willing people (OECD 2017).

During policy adoption, the values that should guide the role of the policymakers 
comprise interaction, legitimacy, trust, and management of power dynamics. The 
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first value of interaction, which is common among all the policy stages, is achieved 
during policy adoption through participatory supportive structures, techniques, and 
processes to ensure that a legitimate policy is adopted. By facilitating interaction be-
tween policy networks and communities, the latter participate in the co-production 
of a policy which increases its legitimacy when interaction is adhered to (Reed et al. 
2018). Agreed-upon alternative courses of action about participation and suggested 
contribution by communities should be established in writing during agenda setting 
and policy formulation to ensure legitimacy during policy adoption (Few, Brown 
and Tompkins 2007; Reed 2008). It is also important for policymakers to maintain 
the trust of communities in the policy adoption process. Power dynamics – refer-
ring to the influence of party loyalty, personal values, public interest, among other 
factors – should be managed to ensure that community interests determine how 
policymakers support the policy for adoption (Anderson 2003:129).

During policy implementation, values such as interaction, collaboration, trust 
and legitimacy emerge as pillars of public policy governance that seek to enhance 
community participation (Brink and Wamsler 2018; Mees et al. 2019). Concerning 
interaction, policymakers have to manage power dynamics, by considering who 
does what, when and how to ensure equal participation of all groups of actors 
involved (Fawcett and Daugbjerg 2012:197). A plan that guides interaction would 
be useful not only to manage these power dynamics but also to provide support-
ive structures and processes for policy implementation and its monitoring (Crosby 
et al. 2010:203). The emphasis is on community participation as a process rather 
than only on the relevant techniques used for participation, which lead to policy 
implementation (Reed 2008:2417). Consequently, collaboration requires regular 
communication through the usual established means of communication to build 
trust during the policy stage. On the other hand, clear and consistently applied 
legislation may reassure all actors that the process is equitable and fair (Ansell and 
Gash 2007:557). The success or failure of policy implementation is dependent 
on the extent to which collaboration between actors can be achieved (Klijn and 
Koppenjan 2000:141). Joint initiatives between the public administrator, politi-
cians and policy networks could be undertaken to enhance community participa-
tion during this stage. During this stage, legitimacy is increased by policymakers 
who ensure that policy programmes and outcomes are linked to community pref-
erences determined during policy formulation (Boedeltje and Cornips 2004:2).

During policy evaluation, public policy governance that aims to enhance 
community participation should ensure public administrators adhere to values of 
interaction, collaboration, legitimacy and trust as already noted in other policy 
stages (agenda setting, formulation, adoption, and implementation). Similarly, as 
indicated during agenda setting, policy formulation, policy adoption, and policy 
implementation increased interaction, among actors, require all-inclusive sup-
portive structures and processes. During interaction, public administrators should 
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manage power dynamics to ensure equal participation of all actors. The process 
of collaboration during policy evaluation should obtain information about how 
the policy process as well as its policy stages can be improved (Ansell and Gash 
2007:557). The policy evaluation process can be perceived to be legitimate de-
pending on the extent to which the policy outcomes effectively solve social prob-
lems and the openness of the policy evaluation process to exploration of con-
sidered mutual outcomes (Boedeltje and Cornips 2004:6). Nevertheless, a lack 
of legitimacy during policy evaluation may have severe implications for agenda 
setting, thereby affecting how communities would want to participate again in 
future policy processes (Boedeltje and Cornips 2004:15). Trust among actors is 
also key during policy evaluation (Peters 2010). This can be gained through:

 Q direct consultation with the beneficiaries of the policy to compile policy 
outcomes;

 Q public reporting of the policy outcomes; and
 Q the collection and use of data representative of the whole population from the 

beneficiaries of the policy programme (Peters 2010).

NEW PUBLIC GOVERNANCE COMPONENTS 
AND THE POLICY STAGES

The purpose of the NPG theory is to contextualise the policymakers’ role in com-
munity participation during climate change policy formulation and implementa-
tion. Specifically, the role of public administrators as policymakers is highlighted 
in this article through the lens of the components that underpin NPG, as discussed 
in the remainder of this section and depicted in Figure 1.

Policymakers’ role during agenda setting

During agenda setting, multiple processes guide the behaviour of politicians, 
public administrators, experts and community representatives on how to ensure 
community input in the climate change agenda. Administrative and socio-political 
governance are the main components of NPG that influence how politicians and 
public administrators can facilitate community participation through the policy 
agenda stage. Administrative governance is defined as aiming at applying public 
administration effectively (Osborne 2010:7) through prioritising citizens in public 
service, as well as changing the mindset of public administrators through their 
values and behaviour and increasing administrative capacity (Robinson 2015:15) 
for enhancing community participation. In this article, ‘administrative governance’ 
is defined as the public administrators’ capacity, values and behaviour towards 
prioritising community participation in policy formulation and implementation. 
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Socio-political governance occurs when the government relies on other societal 
actors, for example, the communities, for its legitimacy and impact (Osborne 
2010:6). Socio-political governance entails the combination and integration of the 
social and political systems (Kooiman 2008:173) to enhance policy formulation 
and implementation.

In socio-political governance, policymakers should coordinate co-production, 
facilitate deliberations, and manage cross-sector collaborations during climate 
change agenda setting to ensure that the views of community members are con-
sidered from their perspectives (Wu et al. 2018:7). Socio-political governance is 
relevant to the policy agenda because it specifies to policymakers the direction of 
transition from hierarchical and market forms of governance to the use of social 
and political values and indigenous knowledge systems as more robust ways of 
involving communities during the defining of policy problems (Ahearn 2019). 
Through administrative governance, policymakers can instil social and political 
values of communities during the formal processes used to define policy problems 
and democratise agenda setting through the active participation of communities in 
setting the climate change policy agenda. It is the policymakers’ role to encourage 
communities to participate as equal decision-makers and social learners (by shar-
ing indigenous knowledge systems), implying co-production (Glucker, Driessen, 
Kolhoff and Runhaar 2013:106). The socio-political governance system concurs 
that actors are shaped continuously by their interactions within their social and 
political systems, which bring together actors to relate to each other about shared 
policy problems and societal challenges (Kennet 2010:24). Socio-political gov-
ernance highlights the relationship among public administrators (bureaucracies), 
society (communities and other stakeholders) and politicians (legislature and ex-
ecutive) during policy formulation and implementation. It is important for policy-
makers to know how forms of collective action (co-production, deliberations, and 
cross-sector collaborations) through societal actors, such as community groups, 
organisations or individuals, influence policy formulation and implementation 
during these interactions and interrelationships (Kooiman and Jentoft 2009:834).

Policymakers’ role during policy formulation

Administrative and socio-political governance are the main components that en-
hance contribution by the community towards selecting policy alternatives during 
climate change policy formulation. During this stage, public administrators apply 
administrative governance to facilitate community participation that contributes to 
developing acceptable alternatives to deal with climate change (Brink and Wamsler 
2018; Mees et al. 2019). Among plural actors (multiple actors), public administrators 
would lead collaboration and coordinate the co-production of policy alternatives 
during this policy stage (Ahearn 2019). Notably, consideration of socio-political 



Administratio Publica | Vol 31 No 2 June 20238

governance factors is important to guide public administrators in their coordination 
of co-production efforts among plural actors. Enhancing community participation 
requires consideration of social factors among which are indigenous knowledge 
systems of communities during formulation of climate change policy alternatives.

Policymakers’ role during policy adoption

Administrative and public policy governance are the main components which 
enhance community participation during decision-making for policy adoption. At 
this stage, administrative governance is vested in how public administrators cham-
pion collective decision-making through pluralist processes that enable communi-
ties to legitimise the adopted policy. During policy adoption, public policy and 
administrative governance seek to guide how climate change policy decisions 
should be co-produced through pluralist processes during this policy stage (Reed 
et al. 2018; Sprain 2016, Uittenbroek et al. 2019). This means creating opportuni-
ties for communities to have an equal say in decision-making, just like any other 
actor (Reed 2008; Reed et al. 2018; Sprain 2016; Uittenbroek et al. 2019). Public 
policy governance guides different actors on how to co-produce climate change 
policy decisions with communities (De Coning and Cloete 2006:40). Public 
policy and administrative governance mainly influence public administrators, to 
promote the co-production of climate change policy decisions with communi-
ties through non-linear interaction (Ewert 2020; Glucker et al. 2013; Reed et al. 
2018; Uittenbroek et al. 2019). Public administrators are expected to enhance 
community participation by ensuring that –

 Q proposed alternatives by the communities are technically sound;
 Q policy alternatives address contextual climate change issues;
 Q they estimate the budgetary costs of implementing the policy; and
 Q the preferred policy alternatives by the community have political support (Wu 

et al. 2018:7).

Policymakers’ role during policy implementation

The main component of NPG that dominates climate change policy implementation 
is administrative governance. Through administrative governance, public administra-
tors are guided on how to champion collective decisions among plural actors within 
a pluralist implementation process (Brink and Wamsler 2018; Mees et al. 2019). It is 
noteworthy that administrative governance is synonymous with community partici-
pation during policy implementation (Burton and Mustelin 2013:404). The practice 
of administrative governance, is characterised by broad courses of action which 
include plural actors and pluralist processes all aimed at one goal (Carvalho and 
Gupta 2012; Glucker et al. 2013; Reed 2008; Sprain 2016; Uittenbroek et al. 2019). 
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Public administrators bring these diverse plural actors together with communities 
to implement policy programmes collectively (Mees et al. 2019). The policymak-
ers facilitate policy implementation because of their legal and authoritative power 
(Anderson 2003:197). Guiding collective decisions are also predicated on taking 
the lead in coordinating financial resources, knowledge exchange, skills, and legal 
advice for policy implementation (Carvalho and Gupta 2012).

Policymakers’ role during policy evaluation

The main component of the NPG which dominates policy evaluation is admin-
istrative governance. The relevance of administrative governance during policy 
evaluation relates to how communities together with other actors are part of 
pluralist processes to choose the evaluation criteria for the policy process but 
also its outcome (Fosbenner 2009; Mees et al. 2019). Public administrators 

Figure 1: NPG components and the policy stages

Source: (Authors’ own compilation)
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can either enhance or hinder such participation of communities during policy 
evaluation. It is for this reason that public administrators should coordinate 
the co-production of evaluation decisions and facilitate deliberations about 
climate change policy evaluation among multiple actors by way of administra-
tive governance (Burton and Mustelin 2013:404; Leroy and Crabb 2012:153). 
The public administrators should facilitate how communities can participate as 
co-planners, co-designers, co-implementers and co-evaluators of the climate 
change policy evaluation decisions. Inherent to this is managing how cross-sec-
tor collaboration occurs when evaluation decisions are determined, to ensure 
that such collaboration benefits communities (Burton and Mustelin 2013:404; 
Leroy and Crabb 2012:153).

COMMUNITY PARTICIPATION IN CLIMATE 
CHANGE POLICY FORMULATION AND 
IMPLEMENTATION – LESOTHO CONTEXT

The Lesotho NCCP notes a lack of citizen participation in climate change process-
es, yet the country is a critical watershed due to its mountainous nature that gives 
rise to the most utilised headwaters that feed major river systems (Senqu or Orange 
River) in southern Africa (Ministry of Energy and Meteorology 2017:24). Tailored 
for its diverse African mountain regions, this country needs to clearly define the 
policymakers’ roles to enhance community participation in climate change policy 
formulation and implementation. In 2017, Lesotho undertook the formulation of 
its NCCP which will be reviewed in 2027 (Ministry of Energy and Meteorology 
2017:41). To date, the NCCP is the only climate change policy formulated by the 
Lesotho government in its response to climate governance. During the formula-
tion of the NCCP in 2017, Lesotho’s Ministry of Energy and Meteorology involved 
communities in a consultative format through surveys, interviews, and workshops 
during the agenda setting stage of the policy process (Ministry of Energy and 
Meteorology 2017:24). Due to limited time and financial resources, communities 
were not included in the four remaining policy stages of the NCCP (Chatanga 
and Biljohn 2022:nd). Despite the consultative nature of community participation 
during the NCCP, the governance processes and activities for relevant actors to 
enhance community participation is not explicitly outlined in this policy (Ministry 
of Energy and Meteorology 2017:24).

Community members from the Manonyane communities who participated in 
a climate change research study in 2022 said that they were not aware of cli-
mate change decision-making processes undertaken by the Ministry of Energy 
and Meteorology (Chatanga and Biljohn 2022:nd). They did not participate in 
the policy stages towards development of the 2017 NCCP (Chatanga and Biljohn 
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2022:nd). It is apparent that despite the role of local chiefs and the Manonyane 
councils as actors who can assist with coordinating community participation dur-
ing policy processes, their assistance was seemingly not effectively used by the 
relevant Lesotho department for developing the NCCP. Instead, reasons for the 
lack of community participation were attributed to their limited understanding 
and awareness of climate change as well as lacking knowledge of climate change 
decision-making processes (Chatanga and Biljohn 2022:nd). The Manonyane 
community members who participated in this research through focus group 
discussions understood climate change from a lack of adherence to indigenous 
knowledge systems (culture, norms, indigenous knowledge and values) (Chatanga 
and Biljohn 2022:nd).

The significance of climate change for the Manonyane communities ema-
nates from their location in the foothills of Lesotho. These foothills are vulner-
able to climate change and other environmental problems, such as land deg-
radation, wetland degradation, food insecurity and extreme weather events, 
such as droughts, floods, strong winds, and prolonged cold weather seasons 
(Bureau of Statistics 2010:2; Department of Environment 2014:41). These com-
munities are affected by climate change in reduced agricultural production, 
frequent rain storms, floods, strong winds and sudden snowfalls (United Nations 
Development Programme (UNDP) 2013:8). Consequently, the long-term impact 
of climate change for these communities includes drought, insufficient drink-
ing water, reduced agricultural production and damage to property and crops 
(UNDP 2013:8).

THE POLICYMAKERS’ ROLE AND THE NEW 
PUBLIC GOVERNANCE COMPONENTS

From the Lesotho context which includes the Manonyane communities, it is 
apparent that community participation has been limited to the agenda stage 
at the national level and not involving communities during each policy stage 
(Ministry of Energy and Meteorology 2017:24). This article proposes a frame-
work for the role of policymakers to enhance community participation dur-
ing climate change policy formulation and implementation. This framework 
describes how community participation should be structured at all the climate 
change policy stages.

Socio-political governance

The literature shows that socio-political governance, is applicable during agenda 
setting and policy formulation (Ahearn 2019; Smyth 2008). During agenda setting, 
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policymakers are required to facilitate co-production of the climate change 
agenda by considering community indigenous knowledge systems in the context 
of socio-political governance. Co-production during agenda setting involves 
communities participating as co-decision-makers, co-planners, co-designers and 
co-evaluators of the climate change policy agenda. From this, it can be deduced 
that the consideration of indigenous knowledge systems as social factors during 
problem definition may influence how communities understand the process as 
they would have to relate to what they do and what they believe. Agenda set-
ting should specify the targeted community, the community’s location, attitude, 
norms, values, cultural beliefs and indigenous knowledge in terms of the problem 
to be defined. This implies that policymakers should include the communities 
when defining climate change policy problems, using community social factors to 
influence their participation during the agenda setting stage (Katsamunska 2016). 
Foundational values of the policymakers’ role during agenda setting, comprises 
facilitating interaction and collaboration, legitimacy and trust in participation, and 
lending integrity to the process.

During policy formulation, the application of socio-political governance requires 
that co-production of mitigation and adaptation of policy alternatives consider soci-
etal factors (values, norms, indigenous knowledge, and culture) and political factors 
(co-governance, democratisation and management of power dynamics) (Collins and 
Ison 2009; Kooiman 1999; Newig, Schulz and Jager 2016; Reed et al. 2018:1). This 

Figure 2: Socio-political governance and the policymakers’ role

Source: (Authors’ own compilation)
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means that the duties of policymakers would be to stimulate community initiatives 
continuously as would have been proposed during climate change agenda setting 
through facilitating collaboration and deliberation of the policy alternatives suggest-
ed by communities, while coordinating cross-sector collaborations (Friis-Hansen 
2017). Similarities in how policymakers are expected to apply socio-political gov-
ernance in both stages of agenda setting and policy formulation, relate to the poli-
cymakers’ role being premised on co-production, deliberation, collaboration and 
democratisation. Contrary to these similarities, one difference in the policymakers’ 
role during agenda setting is its focus on the facilitation of co-production, delibera-
tion, collaboration, interaction, co-governance and democratisation when defining 
climate change problems, while policy formulation focuses on the same, but for 
policy alternatives. It could be inferred that socio-political governance is critical to 
guide policymakers when facilitating co-production, collaboration, deliberation and 
democratisation during the climate change agenda setting and policy formulation. 
In fact, interaction and co-governance are embedded in co-production, collabo-
ration, deliberation and democratisation. To conclude, during policy formulation, 
foundational values for the policymakers comprise facilitating interaction and col-
laboration, legitimacy and trust in participation. Against this background, Figure 2 
outlines the policymakers’ role as it is embedded in socio-political governance and 
foundational values.

Administrative governance

The literature suggests that, unlike socio-political and public policy governance, 
administrative governance is applicable throughout the climate change policy 
process stages. During agenda setting, policymakers are required to facilitate co-
production, deliberation, and building trust that will lead to the desired results. 
Further, policymakers should manage conflicts and power dynamics not only for 
communities, but also for other stakeholders, and promote interaction among ac-
tors to develop shared understanding and commitment at all levels (community 
grassroots, executive, and administrative) (Brink and Wamsler 2018; Mees et al. 
2019; Reed et al. 2018:5–6). In the context of administrative governance, this 
means that a single group of actors does not dominate the climate change agenda 
but rather works with other groups of actors during agenda setting (Ahearn 2019; 
Chanza and De Wit 2016). Policymakers are required to ensure that every actor 
has a role to play to influence the climate change agenda, which is community-
based (Sprain 2016:63).

During policy formulation, administrative governance requires policymak-
ers to facilitate interrelationships, collaborations, deliberations, and interde-
pendence for resources among actors to benefit community participation 
(Mees et al. 2019; Woodruff and Stults 2016). This means that administrative 
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governance during policy formulation guides policymakers on how to facilitate 
communities to develop acceptable alternatives to deal with climate change 
(Brink and Wamsler 2018; De Vries 2007:146; Etchart 2017; Mees et al. 2019). 
Administrative governance requires policymakers to enhance community par-
ticipation by making the climate change policy formulation process open to the 
communities (Anderson 2003:474; Carvalho and Gupta 2012; Sprain 2016). 
This means that administrative governance during policy formulation guides 
policymakers on how to facilitate communities to develop acceptable alterna-
tives to deal with climate change (Brink and Wamsler 2018; De Vries 2007:146; 
Etchart 2017; Mees et al. 2019).

In policy adoption, administrative governance requires policymakers to inter-
act frequently with communities, and to use both bottom-up and top-down de-
liberation approaches and equal distribution of decision-making power, and to 
promote a high level of community trust in the adoption process. Policymakers 
ensure that communities participate as authors and subjects of the climate 
change policy (Samaddar et al. 2019). Interactions referred to here are power 
relations among actors (i.e. politicians, public administrators, experts, com-
munity representatives and communities) in decision-making (Leroy and Crabb 
2012:13). Collaborations during climate change policy adoption are conducted 
by policymakers to act on preferred community policy alternatives. This is done 
to communicate to communities the rejected policy alternatives, and to com-
municate to communities the modifications being made on the preferred policy 
alternatives. The equal distribution of decision-making power during policy 
adoption refers to a scenario where the contribution by the community sig-
nificantly influences the adopted climate change policy (Karlsson-Vinkhuyzen 
2016:201; Karlsson-Vinkhuyzen and McGee 2013:70; Quick and Bryson 
2016:5). This implies that policymakers should represent policy proposals by 
the community fairly (adhering to such policy proposals) and reliably (sticking to 
principles of co-production, public policy governance, and objectives of com-
munity participation) during the technical process (formulation of legislation) of 
climate change policy adoption (Reed et al. 2018).

In policy implementation, administrative governance requires policymak-
ers to facilitate collaboration, interaction and co-production (Diver 2017; Teder 
and Kaimre 2018). Policymakers facilitate the collaboration process, manage the 
cross-sector collaboration process and interaction, and coordinate climate change 
policy implementation programmes (Mattijssen, Buijs, Elands and Arts 2017; 
Mees et al. 2019:203). Public administrators also manage relevant government 
ministries and departments as well as manage power dynamics during interac-
tions when actors are interdependent in terms of sharing resources with commu-
nities (Friis-Hansen 2017; Funder, Mweemba and Nyambe 2017). Communities 
participate as co-planners, co-designers, co-implementers and co-evaluators of 
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the implementation programmes. This means that administrative governance 
guides policymakers on how to champion collective decisions among plural ac-
tors within a pluralist policy implementation process (Brink and Wamsler 2018; 
Mees et al. 2019).

In policy evaluation, administrative governance requires policymakers to 
manage power dynamics and to facilitate co-production of the policy evalua-
tion decisions that relate to interpretation and release of the evaluation results 
(Stufflebeam 2001:62). When choosing the evaluation criteria, issues of power 
dynamics should be managed to encourage communities to participate as 
co-producers of the climate change policy evaluation criteria (Samaddar et al. 
2015:125). Communities participate as part of the deliberation process to co-plan, 
co-produce, co-implement and co-evaluate the climate change evaluation crite-
ria (Crabb and Leroy 2008:154; King 2013; Schoenefeld and Jordan 2017). This 
implies that policymakers should put the interests of the communities first when 
defining the evaluation criteria for climate change policy (Samaddar et al. 2015). 
During policy evaluation, public administrators adhere to values of interaction, 
collaboration, legitimacy and trust as noted in other policy stages (agenda setting, 
formulation, adoption and implementation) while politicians oversee the policy 
evaluation process.

Against this background, the role of policymakers in applying administra-
tive governance shares similarities during all the policy stages. All policy stages 
capture the role of policymakers in facilitation of collaboration, co-production, 
interaction and deliberation, as was evident from the literature review. It could be 
inferred that, whenever administrative governance is applied, policymakers are 
required to build support for policy implementation at every policy stage by facili-
tating co-production, deliberation, collaboration, cross-sector collaboration and 
democratisation. All the other values, such as trust, legitimacy, management of 
power dynamics and interaction, are embedded in co-production, deliberation, 
collaboration, cross-sector collaboration and democratisation.

Concerning differences, the role of policymakers in applying administrative 
governance is different to what the literature proposes in stages 1, 2, 3, 4 and 
5. Stage 3, for instance, captures the policymakers’ role as being embedded in 
values of facilitation of deliberation, sharing decision-making power, and build-
ing of trust. Literature proposes the policymakers’ role as different in stage 1, 
namely facilitation of co-production, deliberation, building of trust, managing 
conflicts and power dynamics, and interaction. It is deduced that similarities 
during policy stages 1, 2, 3, 4 and 5 are grounded in four main roles, namely 
collaboration, co-production, deliberation and democratisation. It could be 
inferred that the role of policymakers in administrative governance should be 
embedded in the climate change policy process in stages 1, 2, 3, 4 and 5 as 
outlined in Figure 3.
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Figure 3: Administrative governance and the policymakers’ role

Source: (Authors’ own compilation)

Stage 5: Policy evaluation
Policymakers’ capacity, 
values, and behaviour 

towards prioritising 
community participation 
during policy evaluation

Foundational 
values

 Q Interaction 
 Q Collaboration
 Q Trust
 Q Legitimacy
 Q Integrity

Policymakers’ 
role

 Q Collaboration 
 Q Co-production
 Q Deliberation
 Q Democratisation

Stage 3: Policy adoption
Policymakers’ capacity, 
values, and behaviour 

towards prioritising 
community participation 
during policy adoption

Stage 2: Policy formulation
Policymakers’ capacity, 
values, and behaviour 

towards prioritising 
community participation 
during policy formulation

Foundational 
values

Interaction 
Collaboration

Trust
Legitimacy

Foundational 
values

 Q Interaction 
 Q Legitimacy
 Q Trust
 Q Power 
dynamics

Policymakers’ 
role

 Q Deliberation
 Q Distribution of 
decision-making 
power

Policymakers’ 
role

 Q Interrelationships
 Q Collaborations
 Q Deliberations
 Q Interdependence 
for resources

Foundational 
values

 Q Interaction 
 Q Collaboration
 Q Trust
 Q Legitimacy
 Q Integrity

A
dm

in
is

tr
at

iv
e 

go
ve

rn
an

ce

Policymakers’ 
role

 Q Interaction
 Q Collaboration 
 Q Co-production

Stage 1: Agenda setting
Policymakers’ capacity, 
values, and behaviour 

towards prioritising 
community participation 
during agenda setting

Stage 4: Policy 
implementation

Policymakers’ capacity, 
values, and behaviour 

towards prioritising community 
participation during 

policy implementation

Foundational 
values

Interaction 
Collaboration

Trust
Legitimacy

Policymakers’ 
role

 Q Interaction
 Q Collaboration 
 Q Co-production



Administratio Publica | Vol 31 No 2 June 2023 17

Public policy governance

Public policy governance is dominant during the climate change policy adoption 
stage. During policy adoption, policymakers are required to facilitate interaction, 
collaborations, equal distribution of decision-making power and a high level of 
trust in the adoption process. Public policy governance is relevant to policy adop-
tion because it indicates how policymakers, as the main actors, should provide a 
framework (legislation and institutions) through which community participation 
could be facilitated in a democratic way to ultimately come up with a legitimate 
policy (Carvalho and Gupta 2012:146, De Vries, 2007). Policymakers appear to 
be the main actors, whose role in enhancing community participation serves to 
ensure empowerment of marginalised communities through an open system of 
climate change policy adoption processes (Mees and Driessen 2018:198; Sprain 
2016; Uittenbroek et al. 2019). Public policy governance gives the formal final 
authority to policymakers to adopt a policy (Anderson 2003:119). This means 
that the contribution by the community would be through interactions, collabora-
tions and equal distribution of power to consider the adopted policy legitimate 
(Brink and Wamsler 2018; Carvalho and Gupta 2012:1; Friis-Hansen 2017:7). For 
this, trust is required and communities should, at least, perceive policymakers’ 
behaviour during interactions as open, reliable and fair (Carvalho and Gupta 
2012:1; Friis-Hansen 2017:7). Against this background, the role of policymakers in 
applying public policy governance shares similarities with agenda setting, policy 
formulation, policy implementation and policy evaluation. The policy adoption 
stage captures the role of policymakers in values of interaction, collaboration, 
legitimacy and trust, which underpin the policymakers’ role of deliberation, col-
laboration and democratisation (Figure 4).

Concerning differences, the role of policymakers in applying public policy 
governance is different from what the literature proposes in stages 1, 2, 4 and 
5. Accordingly, stage 3 captures the policymakers’ role as mainly facilitating 

Figure 4: Public policy governance and the policymakers’ role

Source: (Authors’ own compilation)
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interactions and collaborations during decision-making with the main aim to 
legitimise the policy and share power equally with communities (collaboration, 
deliberation and democratisation). Likewise, the literature proposes the policy-
makers’ role in stages 1, 2, 4 and 5, which points to co-production, collaboration, 
deliberation and democratisation.

CONCLUSION

This article discussed the NPG theory components as a framework for Lesotho 
policymakers to enhance community participation during climate change policy 
formulation and implementation. The research question posed was: How could 
the components of the NPG theory serve as a framework for Lesotho policymak-
ers to enhance community participation during climate change policy formulation 
and implementation? This aim was achieved, and the research question answered 
by discussing how the NPG components apply to the respective policy stages. 
Further foundational values that should underpin the role of policymakers during 
the respective policy stages were discussed. Notably, using the theoretical lens of 
the NPG components, a framework was proposed for the policymakers’ role in 
enhancing community participation during climate change policy formulation and 
implementation.

This article argued that the NPG components of socio-political, administrative 
and public policy governance are critical for policymakers to enhance community 
participation during the climate change policy process. The policymakers’ role 
was delineated considering these governance aspects across the policy stages. 
Inherent to this are values varying across the policy stages, such as interaction, 
collaboration, trust, legitimacy and integrity, which should guide policymakers’ 
engagement with communities. These values provide the foundation upon which 
policymakers and communities should work together during each policy stage.

The practical implications of this article are threefold. First, in Lesotho, the local 
chiefs and councils are the actors to access the community voice and to enhance 
community participation in climate change policy processes. Policymakers as the 
main actors should ensure the empowerment of local chiefs and councils through 
an open system of climate change process to enhance community participation. 
Second, in other regions or internationally, agricultural associations, third-sector 
organisations and advocacy groups involved in climate change adaptation and 
mitigation could serve as access points to facilitate and access the community’s 
voice in climate change policy processes. Policymakers have a foundation upon 
which they plan the nature of collaboration, interaction, co-production, delibera-
tion, democratisation, legitimacy and trust to enhance community participation 
in climate change policy processes. Third, the framework guides policymakers 
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on how to obtain community input into the climate change policy process in a 
plural and pluralist environment. This gives communities an opportunity to plan 
for their community and to provide solutions to their climate change problems. 
The article also draws attention to the extent to which the NPG theory and its 
components can be applied to other policy contexts; for example, social welfare 
and environmental management, where the influence of community participa-
tion is required. To conclude, further empirical research about the application of 
the NPG components during policy processes could be of benefit, especially in 
policy areas where the voice and influence of the community are required.
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ABSTRACT

Enormous efforts, capital and energy are spent in local institutionalism in 
South Africa to impact social change, socio-economic growth, and com-
munity development towards a better life for citizens. The expected rate of 
return on these endless attempts does not produce the desired outcomes 
for the development of the country. Local government produces too little, 
at too high a price. This institutional mechanism’s unlocked potential is ca-
pable of a game-changing impact. However, in many communities, local 
government does not realise the expressions of frustration that have been 
escalating over years, with enormous negative consequences and damage. 
Drastic trajectory changes have become evident. For local governments, 
the potential to be found in the immense vaults of human capital to cre-
ate and invent opportunities, should be unlocked. The model’s framework 
that is envisioned in this article should mediate and discuss a completely 
new hybrid business model for the development of exceptional techno-
cratic and institutional behaviour, thought and performance modification. 
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INTRODUCTION 

The focus of this introduction is mainly on the context of local governments in 
South Africa to which local communities have been exposed to since the attain-
ment of democracy in 1994. The scholarly discourse on local governance in the 
developing countries is inundated with case studies of ineffective administrations 
and failing systems in local government. Hence, a new local government model 
should have new structures, norms and values and be guided by strong political 
leadership which is able to make policy decisions. Local government produces too 
little, at too high a cost, and at too slow a pace. Bureaucratic institutionalism has 
frustrated visionaries / idealists / functionaries for almost three decades of South 
African democracy. The time for change has long passed. Most of the volumes 
of advice and improvement strategies that have been introduced in local gov-
ernment, including, Operation Clean Audit, Turn Around Strategies and the Back 
to Basic Initiative have achieved little or no notable significant socio-economic 
improvements. The new envisioned model should provide an opportunity for 
the total transformation of the local government sphere in South Africa. If many 
of those experts’ prescriptions to address institutional inadequacies and social 

Unfortunately, local government’s credo to create, produce, innovate, and 
fulfil opportunities is often strangled by obsoleteness, narrow mindedness, 
and traditional conventionalism. A new model should not focus on repair 
– it should rather envision and trace a completely new strategic and trans-
formative local governmental model aimed at unlocking all possible assets 
available to and latent in local societal silos. Although local institutional-
ism’s nemesis is generally regarded as service delivery, local government 
should be much more than this pursuit. It also needs to act as a co-creator 
of wealth. All these objectives, among others, should be characteristics of a 
new envisioned local government model. 

Table 1: Summary of findings of the State of Local Government Report, 2021 

Dysfunctional 
(red)

Medium risk 
(orange)

Low risk 
(yellow)

Stable 
(green)

64 111 66 16

24.90% 43.19% 25.68% 5.46%

Source: (CoGTA State of Local Government Report 2021:6–7)
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dysfunctionality were so well informed, why then is South African institutional-
ism still in such doldrums despite all their efforts and financial investments? The 
COGTA Portfolio Committee’s “State of Local Government Report” (2021:6–7), 
“confirms the correlation between failures in governance and political oversight 
as the primary causes underpinning the increase in the number of dysfunctional 
municipalities”. 

Unbundled this “barometer” quantifies the status of all municipalities as follows:

Table 2: Status of all municipalities

Province
Number of 

munici- 
palities

Dys- 
functional

(red)

Medium  
risk

(orange)

Low  
risk

(yellow)

Stable
(green)

Eastern Cape 39 11 14 14 0

Free State 23 11 11 1 0

Gauteng 11 2 7 1 1

KwaZulu-Natal 54 11 20 22 1

Limpopo 27 3 21 3 0

Mpumulanga 20 6 9 4 1

North West 22 10 7 5 0

Northern Cape 31 9 16 5 1

Western Cape 30 1 7 10 12

Total 257 64 111 66 16

Source: (CoGTA State of Local Government Report 2021:6–7)

This necessitates fresh thinking to collaborate with multiple partners to solve 
complex issues and to generate various forms of capital – intellectual, human, 
financial, social and physical, to the benefit of society (Hassan 2015:n.p.).  

Against the backdrop of innovation in service delivery, a brief discussion on 
New Public Management (NPM) is important in the context of this article. NPM 
was coined by Christopher Hood in 1991 and emphasised decentralisation, de-
volution, and modernisation of public services. NPM reforms had various objec-
tives, political as well as technical and challenged traditional public organisations 
to shift from the old, rule-bound Weberian form, to scale down the large public 
sectors and create more “business-like” public services (Ferlie 2017).

After the 1994 democratic elections, the South African Government pro-
mulgated several pieces of legislation to deepen decentralisation at the local 
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government level. Some writers argue that NPM has several advantages such 
as the strong focus on financial controls, value for money and increasing effi-
ciency and improving quality in service delivery. Others argue that the people are 
viewed as customers and there is difficulty with holding officials accountable for 
poor service delivery (Cameron 2009; Heywood 2013).  

NPM makes a citizen-friendly administration from a rigid, hierarchical, disciplined 
bureaucratic administration that needs to make weak public administration strong 
and effective (https://schoolofpoliticalscience.com/new-public-management/). 

PROBLEM STATEMENT

Local governance in South Africa is in a crisis. It is inter alia characterised by 
poor performance, credibility, and corporate governance problems, being unable 
to execute its mandates to address job creation, poverty alleviation, unsatisfactory 
levels of service delivery, the lack of skills, and huge demands from society for 
better and more efficient services (Brand 2017:1). 

In the Media Release of 15 June 2022, the Office of the Auditor-General (AG) 
calls on municipal leaders “to transform local government to improve people’s 
lives” (AG 2022:1). The AG reports that during the year under review (2020–2021), 

Figure 1: The shift to New Public Management

Source: (https://schoolofpoliticalscience.com/new-public-management/)

https://schoolofpoliticalscience.com/new-public-management/
https://schoolofpoliticalscience.com/new-public-management/


Administratio Publica | Vol 31 No 2 June 2023 29

78 (30%) of the 257 municipalities received “qualified audits with findings” and 
25 of the 257 (10%) “disclaimed with findings”. In the AG’s Consolidated General 
Report on local government audit outcomes (MFMA 2020–2021), the AG re-
marks: “The South African Constitution envisaged that citizens will live in towns, 
cities and settlements where they have access to clean water, sanitation, electric-
ity, refuse service, and good roads and infrastructure … Sadly, this is not the lived 
reality of most South African citizens in the country. Local government is char-
acterised by accountability and service delivery failures, poor governance, weak 
institutional capacity, and instability” (AG 2022:1). The AG further remarks: “This 
is especially significant if one considers that municipalities and municipal entities 
were responsible for an estimated expenditure budget of R509 billion in 2020–21” 
(AG 2022:5). Financial reporting consultants “have become permanent features 
in municipalities’ financial reporting processes, with the cost of these consultants 
amounting to R1,26 billion in 2020–21. The cost of consultants doubled over the 
term of the previous administration”. “When combining the money spent on fi-
nance units and consultants, it is clear that financial reporting carried a substantial 
price tag in 2020–2021 of just over R11,67 billion” (AG 2022:16).

AIMS AND GOALS  

The main emphasis of the article is that communities should be encouraged to 
assist local governments to excel, to assemble and breed the necessary capac-
ity and competence, and to be allowed to liberate caged industriousness as a 
mechanism that espouses innovation,  to redesign and co-create, among others, a 
21st century hybrid local government business model (Breed 2020:n.p.). This can 
never be a single or simplistic traditional effort, but rather a multi-faceted exercise 
that transforms service delivery and unshackles adherent suffocating bureaucratic 
governance. 

Local authorities must also realise that they should act as the government’s 
development agent for Local Economic Development (LED), which in turn should 
exploit the development of the human and social capital of a country – to cre-
ate the so-called new currency or economy (Breed 2018:2). A more appropriate 
approach to invention, innovation, entrepreneurial and industrial policy, should 
be transfixed with such a model which involves search, experimentation, moni-
toring, learning and adaptation, all of which need to occur in a context of “… 
[visionary] openness to knowledge, trade, investment, and competition” (Dutz et 
al. 2014:19–33). Furthermore, it should focus on social and economic impact and 
the delivery of policy advice – what some call a “science of delivery” (Dutz et al. 
2014:19). 
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A further aim of this article is to indicate that South Africa needs a local gov-
ernment model without any substantial analogues of the past, to achieve mainly 
three goals, according to Breed (2020:n.p.), namely:

 Q To exponentially increase the intrinsic value of local institutionalism by reinvent-
ing the “engine room” (becoming a liberated, foresighted technocratic social 
innovation partner) and re-engineering the rusted, conventional structure of lo-
cal governments to suit each individual institution’s unique circumstances and 
visions. The traditional model should be substituted by a non-generic model. It 
should be a crossover between the most proved contemporary business prin-
ciples and concepts; for example, the cost-to-company business trajectory and 
multiplier, blended with undiscovered and lenient bureaucratic support. 

 Q To combine and join the unlocked potential in local government’s empow-
erment mechanisms and the undiscovered asset base extractable from hu-
man capital’s knowledge and idealism. A mechanism to leverage the Gross 
Domestic Product (GDP) per person and Gross Geographic Product (GGP) of 
the specific geographic region in the quest towards an individual wealth crea-
tion formula (Sachs 2005:38). The necessities and conveniences of life should 
be in proportion to and regulated by the skill, dexterity, and judgement with 
which its labour is generally applied (Smith 2017:1). 

 Q To catalytically free the human mind, its spirit, and its ability to achieve the 
seemingly impossible.  

VALUE OF STUDY 

If such a new local government model could be achieved, the fibre and texture of 
the South African socio-economic landscape could be changed, and the country 
could thrive. A new innovative, multi-disciplinary, and unconventional model for 
local governance in South Africa could unlock the potential and asset base of local 
institutionalism that could benefit many destitute, struggling, and hopeless people, 
among others. It could “create the structures to facilitate sustainable growth” and it 
could be seen “as the delivery mechanism for improvements in housing, healthcare, 
and infrastructural development” (Pycroft in Fitzgerald et al. 1997:391). 

METHODOLOGY 

The methodological approach of the study is a practical, analytical, and inter-
pretative approach based on the authors’ experience and long exposure to local 
government in South Africa, enhanced by interdisciplinary research and expertise.
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DELIMITATIONS 

The article is limited to the following coherent, carefully selected and most 
needed building blocks of the envisioned new local government model. The au-
thors start with a brief focus on the government’s commitment to the process of 
local government restructuring and transformation. The authors also argue that 
local governments, even though many of them currently do not function well, is 
the country’s biggest socio-economic development asset which has to be trans-
formed, exploited maximally and harnessed carefully in the interest of the citizens 
of South Africa. The possible gearing of such a new envisioned model; what the 
keys should look like to unlock this new enterprising institutional process in order 
to create and apply the new currency or economy the country needs, will also be 
discussed. 

LOCAL GOVERNMENTAL RESTRUCTURING AND 
TRANSFORMATION IN SOUTH AFRICA 

The traditional local institutionalism’s model argues that it possesses the keys to 
unlock the potential of local government. A new model, however, should change 
the locks. The value of such a model should lie in its ability to provide vertical 
and lateral leniency to empower local government to discover and process data 
and valuable information buried in human and social capital. It should exhibit 
what human and social capital can contribute (see later) when included in the 
menu of success recipes of high performing institutions. 

It is important to note that local government is the support engine for the 
economy – it is not the engine itself. A municipal institution must aim to act as a 
stimulant, as the spark that combusts the engine (local community) into a force-
ful locomotive that gently and determinately moves on its tracks (mission) to its 
destination (vision). According to Breed (2020:n.p.), local institutionalism should 
have broadly the following interrelated and critical attributes in accordance with 
the constitutional objectives of local government in South Africa augmented by 
expressed systemic mandatory societal needs and expectations. They are: 

 Q To create, innovate and fulfil opportunities – an efficient vehicle that endeav-
ours to grow a more mature society and (some degree of) political maturity 
(Reddy 2016:n.p.). It should provide communities with the means to flourish in 
accordance with their human and social capital’s potential. To test the bounda-
ries of human endeavour and  extract from its asset base all possible potentially 
beneficial thoughts and partnerships. To  care for its people and their future 
through mechanisms, initiatives, and structures suitable for the times they are 
living in, that will inspire them to obtain bigger goals; 
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 Q To deliver better services sooner, faster, and more smoothly in all spectrums 
of its proclaimed institutional ability, including the needs, aspirations and ex-
pectations of its society, as outlined in the government’s Batho Pele Vision 
(Department of Public Service and Administration (DPSA) 2014); 

 Q To carry out its mandate in accordance with the prescripts of local govern-
ment in South Africa (Constitution, RSA 1996: Section 152(1)) guided by 
moral compasses and ethical leadership, as discussed in the Supplement for 
Municipalities in the King IV Report on Corporate Governance for South Africa 
(Institute of Directors Southern Africa (IODASA) 2016); and

 Q To create capable leadership and an environment that will fertilise socio-eco-
nomic growth (Constitution, RSA 1996: Section 152/1). This is confirmed by 
Thornhill (2012:132) that “another requirement is that capable officials acting 
with impeccable integrity and expertise should be employed to carry out the 
complex policies in order to promote socio-economic development with the 
co-operation of the members of society”.  

To achieve these goals, local government needs to think and act revolutionarily. 
Although this study concurs with academics such as Sam Koma and Jerry Kuye 
(2014:96) that “a core of trained and committed Local Economic Development 
(LED) experts at local level is lacking”, arguments throughout the article reverber-
ate the now obsolete trend that tacitly subjects LED to an organisational submis-
sion within an integrated development plan (IDP), regulated by a bureaucratic 
management system. The 21st century logic shared in this article disputes the 
adherence to that conventionalism.

Since the attainment of South Africa’s democracy in 1994, the government has 
shown greater commitment towards the process of local governmental restructur-
ing and transformation. This process has been essential to alleviate the inequalities 
of the apartheid legacy and to accelerate service delivery for local communities 
(Msomi, Reddy & Zondi 2018:105). To this end, the success of many government 
policy initiatives in South Africa, including the National Development Plan (NDP) 
– Vision 2030 depends on the effective and efficient roles of a transformed and 
democratic local governance system. In addition, Van der Waldt (2014:88) pos-
its that local government in South Africa is crucial for community development, 
community participation, poverty alleviation and social cohesiveness, given the 
diverse population of approximately 58 million citizens. The current structure 
of local government consists of 226 local, 8 metropolitan and 44 district mu-
nicipalities that are established as provided by the Local Government: Municipal 
Structures Act 117 of 1998 (RSA 1998). These municipalities represent the socio-
economic aspirations of local communities and are regarded as key instruments 
for the realisation of human rights through quality service delivery at the com-
munity levels (Parnell, Pieterse & Swilling 2002). 
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This view is further endorsed by Reddy and De Vries (2015:12) who point out 
that local government is the government sphere operating at the community level 
to give expression to the essence of participatory democracy. During the three 
decades leading to the democratic dispensation in 1994, local government did 
not play an embracing role for building a capable state. Instead, it facilitated the 
agenda of the apartheid government to facilitate racial inequalities, according to 
Reddy and De Vries (2015:12). 

In light of the current local government democratisation, there are various struc-
tures and policy initiatives that have been created to boost service delivery man-
dates (and demands) in local government. For example, the mandate  enshrined 
in Section 152 of the 1996 Constitution which requires municipalities to serve as 
enabling institutions for the promotion of a democratic and responsible governance 
at the community levels; municipalities are also required to coordinate service de-
livery planning in a sustainable manner and promote socio-economic development 
for local communities; create safe and healthy living conditions for communities 
and to allow for a conducive environment to allow public participation in local gov-
ernment affairs (RSA 1996). To achieve these objectives, there are various oversight 
mechanisms that provide hands-on support in the form of capacity development fo-
cusing on critical areas of local government such as the IDP, policy formulation, lo-
cal economic development, community participation and service delivery (COGTA 
2018:3). Despite the challenges that threaten the sustainability of municipalities, 
especially those in rural areas, South African local government has managed to ce-
ment its democratic position in a complex and dynamic environment.

LOCAL GOVERNMENT – A COUNTRY’S BIGGEST 
SOCIO-ECONOMIC DEVELOPMENT ASSET 

Local government is a serious, complex, and remarkable depository where the 
care, conduct, values, needs and aspirations of all, including its officials, should be 
deposited, analysed, contemplated, interacted with, and prioritised. Buried in the 
depths of local government is definite nobility and pride, a proverbial ‘soul’ that 
needs rediscovery and enactment. A new model should propose a modern 21st 
century strategic and creative operational plan between the present and the ideal. 

Despite excellent functioning pockets, local government has become an 
apparatus with which to obtain power, income, influence and authority, and is 
leveraged for corruption (see Thornhill 2012:140–141; Pillay 2018:22–39); and 
“self-enrichment, patronage and the favouring of family members and friends” 
(Tshishonga 2015:n.p.). Reddy (2016) refers in this respect to Zybrands (2012:82) 
and states that “such activities have been so endemic in local government that 
drastic measures have to be taken for this state of affairs to be remedied”. Local 
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government has gradually become eroded by paradoxical choices and strange co-
alitions of insufficient options to address the needs of its people. It has further be-
come politicised with resultant “implications for municipal service delivery in the 
broader context of developmental and good local governance” (Reddy 2016:n.p.). 
Reddy (2016:n.p.) also “critically reviews the ‘cadre deployment’ policy of the rul-
ing party, the African National Congress (ANC), which has generated a great deal 
of debate and discussion in political, academic and social circles, as such policies 
have provided the impetus for the election and appointment of senior municipal 
functionaries in local government”. Reddy (2016:n.p.) further postulates that “[p]
olitical infighting and related clashes between the political and management com-
ponents in local government in South Africa have … adversely affected municipal 
service delivery” and that “municipal functionaries have to take into account the 
passion, commitment, competence, qualifications and ethical leadership of those 
in line to be appointed, or elected”.

Local government owns the means of production (Gaarder 1995:329) and is 
the pivotal key to a successful South Africa. Many municipalities buckle under 
the pressure in their fatigued endeavours to find some relief for so many increased 
and perplexing challenges appearing daily – only to inevitably find that their 
quests were mere distorted attempts for today and tomorrow’s demands, possibly 
because the future and expectations outran their efforts. Few partially succeed. 
The future is incessantly shadowing local government. The new model envisioned 
should intercept that future.

To conquer the future, local government needs to develop what Larry Page, 
American computer scientist, termed a “healthy disrespect for the impossible” 
(Sculley 2014:4) and an appetite for braveness. To reach the future early, local 
institutionalism needs to dislodge itself from traditional and conventionally com-
prised formulas. According to Dostal et al. (2005:n.p.), it should get away from 
“current futures”. In contrast to this is the creation of an “ideal future”. While the 
logic of “current futures” is an extension of the past (“more of the same logic”), a 
deliberate new creation is necessary to define the “ideal future”. 

Local government must realise that it is the biggest business in town and con-
tinually needs to adopt economically induced competencies and business intel-
ligence to at least balance its budget. Unfortunately, the padded mechanisms of 
control and unnecessary duplication are unable to spark the anticipated results. 
The dialogue should be about a totally new thinking, an innovative approach to 
harness interdependency, a crossover to reflect modalities of public institutional 
(enterprising) entrepreneurship. The thinking of the authors is about how best to 
accelerate the country’s social and economic muscle to present a new thinking 
of how to sculpture prosperity from the marble block which local institutionalism 
has become. The vision must not be about repair – it rather should encompass 
the new great local government transformation. 
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While there is increasing literature and empirical evidence advocating for the 
inclusion of an innovative business model in local government, some scholars 
opine that municipalities should maintain their traditional mandates for the fa-
cilitation of public goods and engaging communities in policy formulation and 
implementation (Madumo 2014). This view has always been defended on the 
basis that municipalities exist to fulfil service delivery obligations and the democ-
ratisation of local communities (Stewart & Woods 2017). In essence, according to 
these scholars, the process of local government restructuring and transformation 
will be considered incomplete if it does not prioritise service delivery and mass 
participation of the citizenry in policy planning. 

THE GEARING OF A POSSIBLE NEW MODEL 

Local government, according to Breed (2020:n.p.), should be an interaction of 
inter alia nine inescapable fundamental disciplines. The local government man-
agement system should contain inputs from: 1) Systems Theory (interdisciplinary 

Figure 2: Local government conversion model

Source: (Co-author Johann Breed designed the diagram for this article, 2022)
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study of systems (Von Bertalanffy 1968:1); 2) Political science; 3) Information 
and Communication Technology (ICT); 4) Psychology; 5) Behavioural economy 
(Kahneman 2011:412); 6) Culture and anthropology; 7) Energy, entropy, and iner-
tia; 8) Philosophy (wherein there is ideological reductions); and 9) Morality and 
ethics (from the philosophical and spiritual gestalt). This is indicated/explained 
with the following diagram in Figure 2.

All these disciplines should be incessantly diffused in multiple energies pres-
ent in business operational and local government processes. Unfortunately, all 
these respective inputs cannot be explained in this article, due to limited space. 
Although a new model should, according to Breed (2020), assimilate all these 
disciplines, it should more than usually pay attention to inter alia the communica-
tive, scientific, entrepreneurial and systems theory components. Such a model 
should signal and symbolise the serious intent of a local government enterprise to 
attack unemployment, poverty, inequality, and social dysfunctionality uncompro-
misingly and unconventionally as an interactive partnership whose sole objective 
is the pursuit of wealth and happiness. A new model should also deal with the 
influence of inertia on the performance of municipal institutions. According to 
Newton’s first law of motion, “an object at rest stays at rest and an object in mo-
tion stays in motion with the same speed and in the same direction unless acted 
upon by an unbalanced force”. To change local institutionalism according to this 
law, means that a greater force, another force with more energy needs to be ap-
plied to change local government’s existent trajectory. The authors consider the 
new envisioned model as that energy (http://www.physicsclassroom.com/class/
newtlaws/Lesson-1/Newton-s-First-Law).  

Claude Shannon, an eminent scientist, postulated that there are basically three 
stages of communication. The information source, the conduit/transmitter, and 
the receiver (Shannon 1948:379–423; 623–656). Uncertainty occurs in at least 
two of these three stages. Uncertainty that results in entropy is inter alia caused 
in these stages by vagueness; encoding/interpretation of the contents; credibil-
ity/reliability; “political” scenarios operative in the conduit; ambiguousness; and 
context.

The importance of the information (communication) theory (ICT) is for the 
receiver (local institutionalism) to ascertain whether what it received and duly 
interprets, was the source’s correct content and intent and that the same qual-
ity of information that was originally communicated has in fact been transmit-
ted, received and interpreted (Breed 2020:n.p.). In a new, exciting initiative 
(Nothnagel 2018:5), a municipal institution could be regarded as basically 
a hub of communication, where entropy is ever-present because the bigger 
the institution, the more communication is required, the easier interpretation-
confusion erupts and hence the more entropy with consequential attention 
and action.  

http://www.physicsclassroom.com/class/newtlaws/Lesson-1/Newton-s-First-Law
http://www.physicsclassroom.com/class/newtlaws/Lesson-1/Newton-s-First-Law
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THE KEYS THAT SHOULD UNLOCK THE NEW 
ENTERPRISING INSTITUTIONAL PROCESS 

Government should not really be expected to ignite badly needed sustainable 
economic booms. These economic booms originate in the minds and souls of 
individuals and in an atmosphere and culture of great leaders, in great towns and 
great cities. A new local governmental model should purport to distribute the 
advice of how to realise the aspirations of people more inclusively and laterally. It 
should distil into the following surrogate value-chain links, and according to Breed 
(2020:n.p.), consist of among others 10 practical keys that should unlock the new 
enterprising institutionalism process and subsequent path to transformation. They 
are: 

 Q The Game theory – the necessity for the initiation of the non-zero-sum game 
(Schelling 1980:85,89); 

 Q Value-chains – the inclusion of a unique (human) algorithmic computation 
– contextualising the concept “the speed of the game is determined by the 
slowest player”; 

 Q Business and emotional intelligence through serious technocratic transformation; 
 Q Intrinsic value – increase the potency of the engine room performance, 

and monitoring and evaluating the impact of the strategic intent’s resource 
component; 

 Q Multiplier-effect – the so called “silk road” (Frankopan 2015) of the modern 
era is needed. Over the last 40 years, 750 million people all over the world 
have been lifted out of poverty as a result of the increase in trade from US$2 
trillion to a staggering US$90 trillion. Trade created a new route to prosperity 
and wealth (Norberg 2016). According to Alcock (in Nieselow 2019), the infor-
mal sector (or hidden economy), which is much larger than just the township 
economy alone, is completely unquantified and offers tremendous potential 
for employment and economic growth. Alcock (in Nieselow 2019) estimates 
that the informal sector makes up 7% of the country’s GDP and there have 
been reports that this could go up to 20%. Thus, this sector provides an in-
ternalised interdependent, interactive, and synergetic new prosperity coalition 
with unbelievable triumph over wealth stagnation, and entrepreneurial non-
development, that needs to be included in such a model. It could, for example, 
be done by elevating “stokvels” into a major economic strategy, and contextu-
alising the question, “what is wealth” and how it is created. About 11.5 million 
South Africans participate in stokvels – and ZAR45 billion is collected in any 
given year, according to Hogg (2015:n.p.). Minanawe (2015) postulates that the 
average hawker in South Africa earns ZAR3 000 p/m and that there are more 
than 500 000 – many of these deals not traceable through official channels. 
The muti (traditional herbs) market or industry is worth ZAR3 billion a year, 
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with 27 million consumers (Nieselow in Alcock 2019). “The spaza sector is 
‘disrupting’ the formal sector and is worth ZAR250-billion, with local stores 
offering goods at between 5% to 10% cheaper than low-cost grocery giant 
Shoprite” (Nieselow in Alcock 2019). Research shows “[s]ales through South 
Africa’s 134 000 Traditional Trade (TT) outlets currently amount to ZARR46-
billion per annum, which equates to one of every five rand spent and one third 
of all consumer goods packages sold in South Africa” (Nielson Holdings 2016). 
Globally, over 90% of enterprises are small, micro and medium enterprises 
(SMMEs) (Nieselow 2019); 

 Q Systemic transformation from a local government institution to become a mor-
ally compassed local government enterprise; 

 Q Innovation – to deepen the transformation to a business model through which 
local government would be advised of adaptations of ideas in accordance with 
a more entrepreneurial minded modular performance system; and to help in-
novative thinkers to be more proactive and confident in their imagination and 
design processes; 

 Q Empowerment – employees are only as good as they are allowed to be; 
 Q Local government is a complex business that requires inclusive innovative de-

velopment and collaborative ways in solving them. One size does not fit all; 
and 

 Q Return on investment – calculating what the result, harvest and/or contribution 
caused by the appointment and elected investment in human resources in lo-
cal institutionalism are.

The social, economic, political, and ideological renaissance’s heartland for South 
Africa is dependent on and embedded in the hearts and minds, the corpus and 
modus vivendi achieved through harvesting the seed planted by human capital, 
tenderly nurtured by an enabled visionary local enterprise. Presently, institutional-
ism is compromised by centrist control. Although the importance of corporate 
governance should never be disputed, South African socio-economic develop-
ment now is in desperate need of a more flexible, informal, and indigenous 
management mechanism. Over-regulation, over-subscriptions to overly imagined 
possible transgressions suffocates free, unencumbered bartering between entre-
preneurial-minded have-nots and a market economy. 

A NEW ECONOMY NEEDED –  
HUMAN (AND SOCIAL) CAPITAL

In (almost) no budget of any household, business, industry, enterprise, or or-
ganisation one will find any vote-appropriated human capital. Yet without human 
capital there will be no budget, institution, organisation, exploration, and spiritual 
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fraternity – no development. Human capital, as supported by the World Bank’s 
Human Capital Project (World Bank 2020), is the source of wealth creation and 
meaning in the world and drives its economies. According to Patrinos and Angist 
(2018:2) “a country’s human capital is crucial for its economic success” and they 
found that “human capital comprises the largest component of a nation’s wealth, 
at 64%”. Murray and Meyer (2020) reason that “85% of the current market value 
of US corporations is secreted in intangibles such as human, intellectual and 
social capital. On the other hand, forty years ago, 80% of the market value of 
US corporations was attributable to tangible assets” (Patrinos and Angist 2018:2). 
Unfortunately, according to The Human Capital Index 2018, South Africa is in-
dexed at 126th out of 157 countries. 

This product of the human mind is exalted by Fukuyama (1995:45) when he 
contrasts the quality not quantity of human capital’s value-chain contribution in 
the production of modern wealth. Central to a new model of local institutionalism 
should be the following synopsis: 1) What “wealth” fundamentally is; 2) How it 
can be created (Beinhocker 2007:4); and 3) Whether local government can act as 
stewards in this process, and if so, how? 

What has been discovered from young South Africans from dysfunctional 
families during the accredited Community Development Workers (CDW) course 
(Stellenbosch University) in the Northern Cape (Emthanjeni Local Municipality) 
in fact was that wealth is an oxymoron and generally misconstrued. One can be 
rich – but in fact poor; one can be poor – but in fact rich; and one can be poor 
but happily nurtured within the fact that all humans can never be dispossessed 
from the potential of deploying their own personalised “currency”, namely human 
capital.

Local government’s contribution to the GDP of individuals left alone societ-
ies and the business fraternity contracted to the conditions and levels it is in 
now. The burgeoning number of laws, regulations, prescripts, and bureaucracy 
piled onto the management of local government that were supposed to fertilise 
growth and development, in the process has achieved little, and in many cases, 
has had no effect. It seems as if local institutionalism does not grasp the fact 
that poverty alleviation and job creation can never be solely sustainably ad-
dressed by itself. These two serious illnesses in South African society can only 
be addressed by inclusive, socially innovative, moral compassing discovery and 
deployment of human capital, growth, and economic development via an ef-
fective organisational structure.  

The new economy local institutionalism should trade in is linked to social out-
comes, reputation, and social impact (Eggers & MacMillan 2013:4). A new model 
for local governance theorised herein should advance proven initiatives to culti-
vate cooperation, co-production, and co-creativity – favoured and hypothesised 
in the non-zero-sum game. Local government does not need to be big and strong 
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to conquer its challenges. Small, hungry institutions with little resources can easily 
outscore big, shallow institutions. 

LATERAL SOLUTION CAPITAL

One of the objectives of this article is that communities should be encouraged to 
assist local governments to excel, to assemble and breed the necessary capac-
ity and competence, and to be allowed to liberate caged industriousness as a 
mechanism that espouses innovation, to redesign and co-create, among others, a 
21st century hybrid local government business model. This can be done through 
lateral solution capital which has the potential of transforming service delivery 
and unshackling adherent suffocating bureaucratic governance. 

According to the GBSB Global Business School (2017), lateral thinking “is a 
process of idea generation and problem solving where new concepts are cre-
ated by looking at things from a new angle. Logical thinking is considered vertical 
thinking and carries an idea forward by means of conventionality and meeting the 
challenges head on. Sideways thinking, or Lateral Thinking provokes fresh ideas 
or alters the frame of reference in order to procure a new approach to the issue. 
In Lateral Thinking, individuals try to bypass or topple problems by thinking up 
radically new approaches conformists would never have thought possible” (No 
author 2017:n.p.)

Maltese-born United Kingdom-based psychologist Edward de Bono (GBSB 
Global Business School 2017:n.p.) reasons that “Lateral Thinking is concerned not 
with playing with the existing pieces but with seeking to change those very pieces”. 
He continues by saying that there “is no doubt that creativity is the most impor-
tant human resource of all. Without creativity, there would be no progress, and 
we would be forever repeating the same patterns” (GBSB Global Business School 
2017:n.p.). The opportunity space opened up by dysfunctional local governments, 
can be occupied by this lateral thinking option, embedded in human capital. 

Government is no longer the only role-player when it comes to societal prob-
lem solving (Eggers & MacMillan 2013:3). With the new envisioned local govern-
ment model in mind, society could witness a change in how it deals with its own 
problems to find a new direction – a shift from a government dominated model 
to one in which government is just one player among many that has emerged. 
This proposed model acknowledges that in today’s era of fiscal constraints 
and political gridlock communities can no longer turn to government alone to 
tackle towering social problems. What is required is a lateral, more collaborative 
economy- and prosperity-generating local government system, with enormous 
monetary results. For this to be realised, South Africa needs a mechanism such 
as a social laboratory where societal and economic problems can be addressed 
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by relevant stakeholders and where hope and solutions can be created. Social 
laboratories have three core characteristics. They are first, social (“social labs start 
by bringing together diverse participants from different sectors of society, such as 
government, civil society, and the business community, to work in a team that 
acts collectively. The participation of diverse stakeholders beyond consultation, 
as opposed to teams of experts or technocrats, represents the social nature of 
social labs”); second, experimental (“social labs are not one-off experiences. They 
are ongoing and sustained efforts. The team doing the work takes an iterative ap-
proach to the challenges it wants to address, prototyping interventions and man-
aging a portfolio of promising solutions. This reflects the experimental nature of 
social labs, as opposed to the project-based nature of many social interventions”); 
and third, systemic (“the ideas and initiatives developing in social labs, released 
as prototypes, aspire to be systemic in nature. This means trying to come up with 
solutions that go beyond dealing with a part of the whole or symptoms and ad-
dress the root cause of why things are not working in the first place”) (Schwella 
& Pretorius 2017:28). This should reveal just how a burgeoning new need where 
gifted players from across the spectrum of business, government, academia, phi-
lanthropy, and social enterprise converge to solve big problems and create public 
value that can change the trajectory of societal needs and aspirations. By erasing 
public-private sector boundaries, the solution economy could unlock billions of 
rand in social benefit and commercial value.

This article exhibits the description of an awakening and building of an un-
polluted and silent gossamer-threaded alternative camaraderie for South African 
society. A creative instrument better suited to deal with societal deprivation. An 
enterprise wherein each member of society possesses varied forms of solutions. 
Solution capital that could deal with unique and commonly experienced societal 
circumstances. The future incessantly shadows and, in many instances, outpaces 
local institutionalism. This model therefore should not be about a methodol-
ogy rooted in dogma alone but in substance, relevance, idealism, hope, vision, 
exposure, experience, skills, and expertise. According to Pretorius and Schurink 
(2007:23) “in leadership, people that are skilled have got expertise, are capable 
and confident and have vision, so that in return the people that are recruited to 
the organisation have the necessary skills, necessary expertise, they share in val-
ues of the organisation, they are willing to go out and do things, and that is the 
only way you can enhance service delivery”.

Undoubtedly this new model should be percolated by the entropic phenom-
enon that is ever intensely present in local government. Dysfunctional institutions 
are in a state of entropy, which provides the conditions wherein solutions can be 
sought. 

However, a transformed institutionalism needs to become an enterprise. 
The concept of local institutionalism needs to be replaced by a new modern 
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description, dynamic local government enterprise that has a healthy disrespect for 
the impossible. Many local institutions major in minor things. This model should 
operationalise the ability to deepen, personalise and enrich, if you would, the 
contact between a cold, lifeless machine, and the people it is involved with. It 
should humanise a clinical bureaucratic operation and this caged catalyst with 
a personality and with emotional intelligence and lateral thinking. It should 
convince local institutionalism of the many opportunities that are buried in the 
minds and idealism of its inventory and should provide potential by unlocking 
and advocating for the discovery of human capital formation that leverages in turn 
societal and political capital. It should envision local government enterprises that 
benchmark performance standards that do not yet exist in local institutionalism. 

However, Corporate Social Responsibility needs to shoulder this quest as it 
was so gallantly expected to do. In the words of Bobby Godsell, South African 
businessman, “you cannot do good business in a bad society” (Gleason et al. 
2011:145). Corporate Social Responsibility needs to share the burden – it is part 
of the problem that is faced but fortunately also part of the solution. This model 
should incorporate a process which could provide that new millionaires can be 
created through lateral solution capital discussed earlier; and to give this machine 
a personality and to convince local institutionalism of the many opportunities that 
are buried in the depths of thousands of papers of legislations and smothering 
regulations and in the imagination of its society.

CONCLUDING REMARKS

The article started with an introduction, focusing mainly on the context of local 
governments in South Africa to which local communities have been exposed to 
since the attainment of democracy in 1994. This was followed by a focus on local 
governmental restructuring and transformation in South Africa; that local govern-
ment is a country’s biggest socio-economic development asset; what the gearing 
of a possible new model should look like; the keys that should unlock the new 
enterprising institutional process; a new economy that is needed, namely human 
and social capital; as well as lateral solution capital. One must remember that 
the future is an inevitable territory and can never be evaded. The future, in this 
context, is where individual local institutions envision it to be. 
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INTRODUCTION

South Africa has emerged as an unlikely leader for competitively procured re-
newable energy-based private power investment in sub-Saharan Africa. Prior 
to 2011, the country had almost no utility-scale renewable energy power plants 
and all generation assets (>90% coal) were owned and operated by the state-
owned, vertically integrated utility, Eskom. By 2015, South Africa had procured 
112 renewable energy independent power projects, with a total installed capac-
ity of more than 6300 MW. Initially, prices were high: too much capacity was 
auctioned, there was insufficient competition and equipment prices were much 

South Africa’s Renewable 
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ABSTRACT

South Africa’s renewable energy auction programme has been widely 
hailed as a regional and global success, with more than 6000 MW of 
renewable energy capacity secured and built in four bidding rounds at 
increasingly competitive prices. The renewable energy auction literature 
does not analyse nor identify how a competitive procurement programme’s 
implementation (as opposed to its design) contributes to a project’s price 
and realisation outcomes (success). This study aims to fill this knowledge 
gap by using an exploratory case study approach to show how an auction 
implementation approach that emphasised trust-building resulted in South 
Africa’s programme, and also how this was undermined through a number 
of political-economy factors that continue to shape the country’s approach 
to the energy transition.
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higher. Project prices fell remarkably between 2011 and 2015 to levels below 
Eskom, the national utility’s average selling price.

An auction is a structured procurement programme where contracts are 
awarded to projects with the lowest tariff. The level of competition in an auction 
is determined by the number of bidders (more bidders mean more competition) 
and also by the kinds of bidders (technically and financially stronger bidders mean 
more competition).

Globally, most research conducted on renewable energy auctions tend to fo-
cus on the impact of various auction design choices on outcomes (Kitzing and 
Weber 2015; Del Río 2017; Lucas, Del Río and Sokona 2017; Haufe and Ehrhart 
2018; Kitzing et al. 2019; Kruger, Nygaard and Kitzing 2021)with modifications. 
Auction design factors deal mainly with three choices: how the procurement vol-
ume (amount of energy or power) is determined and divided (auction volume); 
how auction winners are selected (winner selection), and how an auction ensures 
the timely execution (realisation) of procured projects (auction effectiveness).

Auction theorists generally take for granted that an auction programme is a 
functioning institution embedded within an effective institutional and organisa-
tional context. Both theory and empirical evidence show that auction design 
choices are often rendered irrelevant in the face of weak and ineffective institu-
tions that undermine the capability, commitment and integrity of the procurer and 
the auction programme (del Río 2017f; Lucas et al. 2017; Milgrom 2004; Saussier 
et al. 2009).

This institutional blind spot leads to auction theory often neglecting two key 
areas that play an important role in determining project price and realisation out-
comes: the impact of trust on potential bidders’ decisions to participate in an auc-
tion, and the capability, authority and commitment of the implementing agency 
to help bring procured projects to commercial operation. Both of these goals 
– building trust, and supporting project realisation − rely on the auction being 
implemented by a capable, well-resourced auctioning authority in a way that is 
seen as transparent and fair (Colquitt 2001; Chiu, Huang and Yen 2010)The level 
of trust is based on the auctioneer’s perceived ability, integrity and benevolence 
(Mayer, Davis and Schoorman 1995; Zitron 2006).

The above background rationale leads to the following research question:
How have auction implementation factors contributed to the price and project 

realisation outcomes of renewable energy auctions in South Africa?
There is a growing body of literature in the public policy, administration and 

management fields that specifically identifies factors supporting the successful im-
plementation of the South African Renewable Energy Independent Power Project 
Procurement Programme (REI4P). This includes the management of governance 
risks and barriers in hybrid public-private partnerships (PPPs) (Nel 2013, 2014), 
understanding the political, policy and technical underpinnings of the programme 
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(Montmasson-Clair and Ryan 2014) and identifying how the programme’s insti-
tutional design contributed to the development of the capacity and commitment 
required (Eberhard, Kolker and Leigland 2014; Kolker 2014; Leigland 2018). None 
of these studies explicitly trace how these factors influence the private sector’s 
response to the programme. In particular, understanding the influence of trust 
on the private sector’s response, as well as the factors underpinning this trust-
response, is key.

This study aims to fill this knowledge gap by using an exploratory case study 
approach to show how an auction implementation approach that emphasised 
trust-building resulted in South Africa’s programme, and also how this was 
undermined. It does so by locating this research within the broader bodies of 
scholarship on renewable energy auction design and Independent Power Project 
(IPP) investments, thereby showing how the trust-building implementation fac-
tors interact with the broader enabling environment, auction design decisions and 
project-level elements to determine outcomes.

The research was conducted using a primarily exploratory case study design, 
in line with the exploratory nature of the main research question. A case study 
is especially useful where phenomena, such as a government procurement pro-
gramme, are not well understood and need to be studied within their context 
– and where the boundaries between the context and the phenomena are not 
clear (Babbie and Mouton 2001; Yin 2003; Kumar 2011). The rich description 
that results from case study research is not only useful for tracing causal paths and 
mechanisms, but also supports the transference of findings to other settings by al-
lowing readers “… to make decisions regarding transferability…” to other settings 
that have shared characteristics (Creswell and Poth 2018:263)

Data was gathered by collecting and analysing documentation (including re-
quests for qualification and proposals documents, contracts, project agreements, 
financing and credit enhancement offers, media reports, press statements, relevant 
policies and regulations, meeting minutes and scholarly publications) and conduct-
ing unstructured interviews (guided conversations) with officials from government 
agencies and departments, the private sector (including successful and unsuccessful 
bidders and project developers, debt and equity providers, engineering, procure-
ment and construction and operations and maintenance contractors) and advisors 
intimately involved in the design and implementation of the renewable energy (RE) 
auction programme. The interviews were held in 2018–2021.

A purposive sampling strategy (Saunders, Lewis and Thornhill 2016; Yin 2018) 
was used to select interview participants, based on their involvement and famil-
iarity with the auction programmes. 21 interviews were conducted in person, 
as well as telephonically. Most of the interviews were in-depth conversations 
taking anywhere between one and three hours, in line with the fluid “intensive 
interview” method typically employed as part of the case study approach (Weiss 
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1994; Rubin and Rubin 2012)development of an interview guide, the conduct 
of the interview, analysis, and preparation of data. . . . He offers specific tech-
niques and guidelines—equally helpful to the seasoned professional or beginning 
graduate student—which he has found useful over many years. [\”Learning from 
Strangers\”] recounts the emotional experience of being interviewed, the likeli-
hood of respondents telling the truth, and the ethical defensibility of interviewing. 
(PsycINFO Database Record (c. Interview notes were coded using NVivo, mainly 
using theoretical concepts from the literature in a combined analytical framework 
(Kruger and Eberhard 2023), but also allowing for the data to highlight important 
new themes. Case study drafts were shared with key informants for validation. I 
was additionally provided with access to the bidding documents (including draft 
contracts) for bidding windows 1 to 4, all relevant policies and regulations, official 
bidding results and relevant sector- and project-level data.

THE SOUTH AFRICAN REI4P

South Africa’s auction programme, from inception to the financial close of projects 
awarded in the fourth round (bid window 4), can be structured according to three 
relatively distinct periods (Figure 1). An electricity supply crisis initially disrupted 
the status quo, creating the conditions for new ideas and institutions (such as 
auction-based renewable energy IPP procurement programmes) to emerge while 
limiting the power of incumbent interests to suppress competition. This period 
saw South Africa committing to increasingly ambitious carbon mitigation goals on 
the international stage, which opened up the space for the ambition contained in 
the country’s energy policies to be realised through the auction programme.

The second phase involved a second disruption – this time caused by the price 
and investment outcomes of the auctions. By proving that renewable energy IPPs 
were cost-competitive and effective at rapidly deploying capital at scale, the auc-
tion programme undermined the ideas that supported the power-bases of incum-
bent interests – whether located around the utility or adjacent industrial or politi-
cal configurations. This techno-economic disruption coincided with institutional 
disruptions as new entities were created or repurposed to design and implement 
the procurement programmes, causing a shift in institutional power dynamics 
that extended the threat posed by these auctions to the political-administrative 
spheres.

In the third phase reactions to the impacts of the auctions coalesced around 
trying to restrain the scope and scale of the transition. In South Africa, the auction 
results sparked a concerted and coordinated programme of resistance – including 
aggressive social media and public relations (PR) campaigns, persistent lobbying, 
direct court challenges and protests − encompassing interests as wide-ranging as 
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organised labour, the free market foundation, the coal mining industry, Eskom’s 
board and management, various government departments and officials (most 
prominently the Department of Public Enterprises – Eskom’s direct shareholder, 
but also certain sections of the Department of Energy), the upper echelons of the 
ruling African National Congress (ANC) and even the former president’s office. 
As a consequence, the implementation of bid window 4 projects was delayed by 
three years while government failed to launch new procurement rounds, even as 
South Africa faced its most severe and devastating electricity supply crisis in de-
cades. This coincided with increasing instability at a leadership level in the elec-
tricity supply industry as ministers and Eskom’s chief executive officers (CEOs) 
were replaced at an alarming rate.

The following sub-sections unpack this phased evolution, tracing the impacts 
of the auction implementation choices on auction design decisions and outcomes.

Period 1: First shoots

The right conditions
A unique set of circumstances was instrumental in South Africa realising its 
long-standing policy goals of allowing private power investment and increas-
ing renewable energy generation. An important initial driver was power cuts 
or rolling electricity blackouts (loadshedding, in Eskom parlance) that started in 
November 2007 and extended into 2008. The crisis engendered by these power 
shortages, provided the impetus to National Treasury and the Department of 
Energy to procure private power generation, despite opposition from Eskom and 
the Department of Public Enterprises.

The second contributing factor was South Africa’s president’s voluntary 
commitment at the United Nations climate change conference (COP15) in 
Copenhagen in 2009 to cap greenhouse gas emissions in a peak-plateau-decline 
trajectory (Figure 1). This commitment subsequently made its way into the 
Integrated Resource Plan (IRP) for electricity for 2010–2030 (Figure 1) where for 
the first time renewable energy, in the form of solar and wind, was included in the 
least-cost power generation expansion plan. The IRP is a crucial element in South 
Africa’s electricity planning framework as it sets the parameters of what can, and 
cannot, be built to meet electricity demand. South Africa hosted the next COP17 
in Durban in 2011 (Figure 1), which acted as a catalyst for demonstrating govern-
ment’s climate change mitigation actions.

Third was South Africa’s national energy regulatory agency’s (NERSA) initiation 
of a generous (but ultimately unsuccessful) renewable energy feed-in tariff (REFIT) 
programme from 2008 onwards (Figure 1). The REFIT programme failed to ad-
equately address investor concerns and opposition from within certain sections 
of government (most notably National Treasury and the Department of Energy). 
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Bankable power purchase agreements were never finalised and no projects were 
procured. The REFIT programme was eventually replaced by the REI4P auctions 
at the “eleventh hour” (Figure 1), but caused developers to begin to secure suit-
able sites and undertake resource and environmental assessments, ensuring that 
these projects were well placed to participate later in the REI4P (Eberhard 2014; 
Eberhard, Kolker and Leigland 2014; Martin and Winkler 2014; Montmasson-Clair 
and Ryan 2014; Morris et al. 2020).

A focused, agile approach built on trust
While the conditions seemed ripe for a South African renewable energy invest-
ment programme, the REI4P ultimately owes its existence to the dedication, hard 
work and results-oriented approach of a handful of committed public sector of-
ficials, supported by legal and financial consultants. The group consisted of two 
officials from National Treasury’s PPP unit – Karen Breytenbach (Finance) and Lena 
Magondo (Legal) – and two officials from the Department of Minerals and Energy 
(DME) – Ompi Aphane (Deputy Director General: Policy, Planning and Clean 
Energy) and Maduna Ngobeni (Energy Regulation). These officials first started work-
ing together in early 2007 on the contracting of two open cycle gas turbine (OCGT) 
IPPs (1005MW) that were meant to help Eskom meet peak demand (hereafter called 
peaker IPPs), after which they turned their attention to the renewables sector.

This small group was able to set up an office outside the department, work-
ing with agility, finding ways around obstacles and emphasising problem-solving 
to achieve results. The Development Bank of Southern Africa (DBSA) was con-
vinced to “host” and administer the accounts of the IPP office and procurement 
programme by being offered 25% senior debt on all procured projects, although 
it eventually took up only a fraction of this. Having the IPP office under the aegis 
of the DBSA meant that it would enjoy more independence and was able to oper-
ate outside of the normal governmental bureaucratic processes. It was also less 
vulnerable to political meddling.

The group was able to work in this way because it had the trust and support 
of key stakeholders, secured through various informal networks and relationships 
that had been built up over time. The programme also had the critical support of 
the most powerful ministry – National Treasury – and in particular that of Andrew 
Donaldson (deputy director general). National Treasury provided ZAR 100 million 
(from the ZAR 500 million Jobs Fund that had been sitting unutilised at DBSA) to 
the programme as seed funding based in large part on the reputation of and trust 
in the programme’s leadership.

Guiding design and implementation principles
Three sets of factors influenced how the programme was initially implemented. 
The first set of factors was influenced by the team’s difficult prior experience with 
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the procurement of the IPP peaker projects, which at that stage (2011), after three 
years, had still not resulted in a successful contract and would turn out to be a 
five-year long negotiation process. It was decided early on that the REI4P would 
not allow project contracts to be the subject of any negotiation by project devel-
opers or bidders. A great deal of time and resources was invested in ensuring that 
the quality of the programme documentation (especially contracts) was accept-
able to the lender community (i.e. bankable contracts that appropriately allocate 
risks) before the procurement process started. The programme was able to secure 
the trust of South Africa’s commercial and development banks through a series of 
informal Friday afternoon meetings where various funding and risk allocation ar-
rangements were discussed and tested prior to the programme’s launch. Because 
the programme had the buy-in of local banks, it was able to offer local currency 
denominated (ZAR), non-negotiable 20-year power purchase agreements (PPAs), 
indexed to local inflation through the official consumer price index (CPI).

The second set of factors was a recognition that these types of large govern-
ment procurement programmes can, and often do, end up being targets of cor-
ruption and rent-seeking and that secure arrangements needed to be instituted 
around potential conflicts of interest, transparency and independent auditing. The 
programme was being conceived and implemented during the first years of the 
Zuma administration – a presidential term that would later be viewed as a period 
of accelerated kleptocracy in the South African state (Godinho and Hermanus 
2018; Mokhele 2019; Bowman 2020). No IPP office or other government officials 
were thus directly involved in the bid evaluation processes, and several layers of 
auditing and security were set up to ensure the integrity of the programme. Bid 
evaluation was conducted by consultants under strict security conditions (includ-
ing closed circuit television (CCTV) surveillance) and results were reviewed and 
audited by a second, independent team. The IPP office also employed an ad-
ditional team of consultants to review and monitor the overall governance of the 
programme and alert the implementing team to any possible problems.

The third factor influencing the design and implementation of the programme 
was effectiveness – meaning the timely realisation of high-quality projects. The 
political pressure created by South Africa’s hosting of COP17 played an important 
role, but there was also the need to demonstrate to the broader market that South 
Africa was serious about implementing a programme that would work.

As a result, auction design decisions were initially more concerned with 
project quality and preparedness than with price competition. The programme 
accordingly set several late-stage qualification criteria at levels more demanding 
than most international auction programmes. Bids were essentially required to be 
effectively ready for financial-close by the time of submission, needing to have se-
cured all land rights, resource assessments, grid connection agreements, permits, 
bankable commitments, etc.
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Finance providers also had to provide signed term sheets and signed letters 
of support that required them to make firm commitments and pledged that they 
had conducted due diligence of the proposal. These funder commitments were 
particularly powerful in proving bidders’ bona fide project preparation creden-
tials and effectively shifted much of the due diligence to banks, rather than the 
bid evaluators (Eberhard and Naude 2016). The seriousness and commitment of 
the bidders in reaching financial close, construction and commercial operation 
was also tested through the requirement to lodge bid and performance bonds, 
and by penalties for non-performance (Department of Energy 2014; Eskom 
Holdings 2014; Eberhard and Naude 2016).

This overriding concern with timely project execution also played a determin-
ing role in how the auction volumes were set and divided in the first auction 
round. The IPP office made 3626MW available in the first bid window (Figure 1) 
to maintain the market’s confidence by easing the transition from a feed-in tariff-
based approach to a competitive one by limiting competition – a decision which 
has since been acknowledged as a mistake. Project size limits (see Table 1) were 
similarly set to diversify realisation risk, through ensuring that the entire volume 
for particular technologies would not be awarded to a single project.

Table 1: Project size limits

Technology Minimum Capacity (MW) Maximum Capacity (MW)

Onshore Wind 1 140

Concentrated Solar Power (CSP) 1 75

Solar PV 1 100

Biomass 1 25

Biogas 1 10

Landfill gas 1 20

Small hydro 1 40

Source: (Eberhard & Naude 2016)

Results
The chosen approach proved to be effective, but initial bid prices were high. The 
programme attracted significantly more attention than initially expected, but was 
unable to take full advantage of this fact because overall volumes had been set 
so high, resulting in limited price competition between bidders. In bid window 1 
(3670 MW offered), 53 projects were submitted, with a total volume of 2128MW. 
Of these, 28 projects met the qualification criteria and were awarded (1425 MW). 
Average bid tariffs were close to the announced ceiling prices (Table 2) and close 
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to double the global average weighted levelised cost of electricity (LCOE) for each 
technology at that time. Risk perceptions and resultant markups and return expecta-
tions, as well as advisory costs, were high. Projects were on average also about 
50% smaller than the project size limits, which played a further role in pushing up 
prices as many of them were not able to take full advantage of economies of scale.

Table 2: BW1 average prices vs. price ceilings

Average 
awarded price 
(ZARc/kWh)

Price  
ceiling  

(ZARc/kWh)

Average 
project size 

(MW)

Project 
size limits  

(MW)

Onshore Wind 114 115 85 140

Solar PV 276 285 36 75

CSP 269 285 75 150

Source: (Adapted from Eberhard & Naude 2016)

Bid window 2 was launched four months later (Figure 1) and did not present 
much opportunity for reflection and learning. One important lesson that was tak-
en on board was the reduction in the offered bid volume to 1276 MW, resulting in 
more competition. In total, 79 projects totaling 3233 MW were submitted, out of 
which the 19 highest ranked projects (1040 MW) were awarded. Average prices 
were considerably lower – particularly for onshore wind and solar photovoltaic 
(PV) – than in bid window 1, despite average project sizes remaining more or less 
the same (Table 3).

Table 3: BW2 average prices and project sizes

Average 
awarded price 
(ZARc/kWh)

Price  
ceiling  

(ZARc/kWh)

Average 
project size 

(MW)

Project 
size limits  

(MW)

Onshore Wind 90 115 80 140

Solar PV 165 285 46 75

CSP 251 285 50 150

Source: (Author compilation based on Eberhard & Naude 2016; IPP Office 2019).

In a marked departure – and a sign of things to come – international develop-
ers began to play a much more prominent role, with only three of the awarded 
projects having South African entities as lead developers. These results, in quick 
succession, achieved at a time of significant upheaval and uncertainty in the 
Organisation for Economic Cooperation and Development (OECD) renewable 
energy markets, set up the programme for a step-change in the next rounds.
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Period 2: A step-change

The time between 2013 and 2015 was a period of increasing sophistication and 
a paradigm shift in terms of how the programme was being implemented and 
reacted to (Figure 1). This was a particularly busy time for the IPP office, with the 
country’s first 47 utility-scale renewable energy projects moving towards financial 
close and commercial operation. Bid windows 3 (2013) and 4 (2014), along with 
bid window 3,5 (an additional round for concentrated solar power (CSP) pro-
jects), the expedited round (where previously unsuccessful bidders could rebid 
prices) and some small IPP rounds were also being prepared and implemented, 
and even though bid window 3 was launched a year after the submission date 
for bid window 2, the opportunities for strategic reflection remained limited. The 
changes introduced to the design of the programme during this time were incre-
mental, reflecting some of the more obvious lessons learned up to that point.

The IPP office started tweaking the design of the programme to reduce trans-
action costs and broaden its impacts. As a result, some qualification requirements 
were relaxed over this period, though they did not have a marked impact on bid 
preparation costs or broader participation rates since they did not address the 
more expensive components of the bid (e.g. environmental permitting) nor did 
they relax the high access requirements (e.g. net asset and track record tests) for 
equity participation. The fact that bidders were still required to provide signed 
commitment letters from finance providers also meant that even though some 
qualification criteria might have been relaxed from the procurer’s point of view, 
these would remain relevant as part of finance providers’ due diligence processes.

The IPP office also started treating the market in a more nuanced way during 
this period. It, for example, ran a separate bid window (bid window 3.5) for CSP 
(Figure 1) and, in recognition of the value of these plants to the system, incen-
tivised them to invest in storage by offering a 270% premium on their submitted 
“base price” during the afternoon peak (16:30–21:30). The office also launched 
the small IPP procurement programme (October 2013), with the aim of pro-
viding opportunities for smaller, South African firms that had not been able to 
qualify for or effectively compete in the previous bidding rounds. An expedited 
bidding window (1800 MW) was also launched after bid window 4 (Figure 
1), which would allow previously unsuccessful bidders a second opportunity 
to bid (Eberhard and Naude 2016; Kruger and Eberhard 2018; Filipova et al. 
2019)investment and price outcomes. Since 2011 a total of 6 328 Megawatts of 
wind, solar photovoltaic and other RE generation capacity has been procured, 
amounting to USD 20.5 billion in investment. Bid tariffs have fallen sharply 
over the course of the programme and the most recently awarded projects are 
amongst the lowest priced grid-connected RE projects in the world. Considering 
South Africa’s suc- cess in achieving more investment via independent power 
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producers in four years than in the rest of Sub-Saharan Africa over the past 25, 
the REIPPPP’s design and management is likely to be of interest to policymakers 
in African (and other developing .

Whereas changes to the programme were incremental, changes in bidding 
behaviour and the market were more disruptive. Bid windows 3 and 4 saw large 
international utilities bidding much more aggressively and strategically. Larger com-
panies started bringing more services and aspects of the value chain in-house to cut 
costs and margins. These companies were bidding multiple projects and using their 
international project portfolios to take advantage of both economies of scale and 
their stronger negotiating position relative to suppliers and service providers.

Large bidders were also able to use cheaper corporate finance (as opposed to 
more costly project finance) to lower the cost of capital (and thereby prices) on 
their bids (Steffen 2020; Kruger, Nygaard and Kitzing 2021). ENEL Green Power, 
for example, used corporate finance in its bid windows 3 and 4 bids, and af-
ter award negotiated better priced debt (on a project finance basis) with South 
African banks. Many developers had complained, up to this point, that the big 
five South African banks were simply too risk-averse and acting in a cartel-like 
fashion, offering almost identical loan terms and pricing. ENEL’s approach broke 
this pattern and the relative power of the banking community in the programme – 
at least for their awarded projects. The result was that, while equipment costs had 
gone down considerably over this period, there were also notable reductions in 
margins across all project cost components (Figure 2).

As a result of these bidding strategies, continued reductions in equipment costs, 
an increase in competition and the maturation of the sector, the bid windows 3 and 
4 auctions saw steep declines in pricing, especially for solar PV, but also for onshore 
wind. 93 projects (6023 MW) were submitted for bid window 3, 79 projects (5805 
MW) for bid window 4 and 106 projects for the expedited bid window. 17 projects 
(1457 MW) were awarded in bid window 3, and the IPP office chose to double the 
number of awarded projects from 13 to 26 for bid window 4 (2205 MW). Average 
prices for onshore wind in bid window 3 fell to ZARc 74/kWh and ZARc 99/kWh 
for solar PV. In bid window 4 these prices fell to an average of ZARc 67/kWh for 
onshore wind and ZARc 82/kWh for solar PV. The average prices for the expedited 
round, although never “officially” announced, were even more dramatic at ZARc 
62/kWh for both onshore wind and solar PV (Kruger and Eberhard 2018; Filipova 
et al. 2019)Inc. Sub-Saharan Africa desperately needs more electricity. Recent years 
have seen private investment in renewable energy projects breaking through in the 
region, primarily driven by well-designed and implemented auction programs. We 
review three renewable energy auction programs in the region to improve our un-
derstanding of the auction design and implementation elements that have enabled 
this important transition: the South African Renewable Energy Independent Power 
Producers Procurement Program (REIPPPP.
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Figure 2: Project cost components, BW1 vs BW4

Source: (Author compilation based on bidding data from IPP office; Eberhard & Naude 2016)
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Results from these rounds illustrate the power of competition, not merely for 
price discovery but also price reduction. These results also reflect the maturation 
of the sector, with stakeholders across the value chain (especially investors) learn-
ing and becoming increasingly comfortable with the technologies and associated 
risks. Loan terms, for example, increased from 15 to 17 years during this period, 
the internal rates of returns (IRRs) dropped to below 15% and project gearing 
ratios also increased over the rounds, with some projects in round 4 getting as 
much as 85% debt.

Period 3: Running to a standstill

The REI4P programme came to a grinding halt in 2016 when Eskom’s CEO re-
fused to sign the PPAs of projects awarded in bid windows 4 and 3.5 as well as 
those awarded under the small IPP programme (Figure 1). The results have been 
devastating for the programme, the sector and the country. The first shoots of 
a local renewable energy manufacturing industry have withered, as two wind 
tower factories, one inverter factory and several solar PV assembly plants closed 
down (GreenCape 2020). There were no new REI4P procurement rounds until 
2021, despite South Africa experiencing its deepest and most disruptive episodes 
of loadshedding in 2018–2022. This situation also undermined investor confi-
dence in South Africa as an investment destination and played some part in the 
country’s loss of its investment-grade credit rating in 2018.

There are a number of political economy factors that have come into play to 
both disrupt and threaten the continued rollout of the programme. The period from 
2015 onwards has seen growing opposition to IPPs and RE. Those that had benefit-
ted from other government procurement, many politically connected, felt excluded 
from the REI4P. Influence peddling and rent-seeking were much more difficult be-
cause of the transparency of the programme and where decisions on investment 
partners were made by the private sector. Those who had been benefitting from 
coal contracts with Eskom (the one mining sector that has seen significant entry 
by emerging local investors) and those who hoped to benefit from a future large 
nuclear programme became alarmed at the potential unbundling and break-up of 
Eskom and the increasing competitiveness and success of solar and wind.

Rounds 1 and 2 were more or less under the political radar, but then the vol-
umes increased and prices were competitive. This spawned the growth of a num-
ber of lobby and activist groups and social media platforms organised against IPPs 
and RE, with relative success in promoting a counter-narrative that RE is expensive 
and is causing Eskom’s financial demise. This opposition has been conflated with 
important, legitimate concerns about the loss of jobs in coal-mining regions, 
and the extent to which the RE programme has truly afforded South African 
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companies opportunities for participation (Filipova et al. 2019; Bowman 2020; 
Eberhard 2020; Fakir 2020; Morris et al. 2020).

Ending the stalemate between Eskom and the REI4P ultimately required a 
change of leadership at the highest level. Matters came to a head in 2017 when 
a coalition of labour (COSATU) and big business (BUSA and BLSA) mobilised 
against Jacob Zuma under the banner of rolling back state capture to carry Cyril 
Ramaphosa to victory in the ANC electoral conference (Bowman 2020) (Figure 1).

One of president Ramaphosa’s first orders of business was to replace the en-
tire Eskom board and senior management, as well as appoint a new minister of 
Finance (former reserve bank governor Tito Mboweni), a new minister of Public 
Enterprises (Pravin Gordhan) and a new minister of Energy (Jeff Radebe) (Figure 1) 
(Nicolaides and Motau 2018; Rabkin and Pather 2018). Minister Radebe ensured 
that the PPAs for preferred bidder projects from bid windows 3,5 and 4 were 
finally signed in April 2018 (Gosling 2018), but at that stage the IPP office had 
already broken its non-negotiable contracting approach to increase projects’ 
black economic empowerment (BEE) shareholding (at the expense of broader 
community-based shareholding) in an attempt to convince government to pro-
ceed with bid signing. Projects awarded as part of the expedited round and the 
small IPP programme were not included due to either being more expensive than 
the bid window 4 projects (in the case of the smalls) or bid validity periods having 
lapsed (in the case of the expedited round).

Apart from the broader impacts on South Africa’s energy sector, this period 
also had several direct impacts on the IPP office. Eskom’s refusal to sign the 
awarded PPAs precipitated a funding crisis for the programme. The fact that the 
IPP office did not form part of any official departmental budget meant that it was 
entirely financially dependent on development fees (1% of total project costs) 
paid by awarded projects on reaching financial close. But for the signing of bid 
window 4 PPAs in April 2018, the office – which was a couple of months away 
from not being able to pay salaries – would have had to close down. Another im-
portant factor was the departure two months after Malusi Gigaba’s appointment 
of Andrew Donaldson, deputy director general with National Treasury, who had 
long been the chief supporter of the IPP programme (Figure 1) (Donnelly 2017). 
This moment signaled a shift in the IPP office’s strategic relationships with govern-
ment, as the Department of Energy quickly became the more prominent – albeit 
slightly more ambivalent – partner to the programme.

The weakening of National Treasury’s direct support also had long-lasting im-
pacts on the programme and its leadership. The first was an attempt in 2017 to 
move the IPP office to the tainted Central Energy Fund – a state institution originally 
set up as a sanctions-busting company by the apartheid regime and which has 
been at the centre of several controversial deals and State Owned Enterprise (SOE) 
management failures in the post-1994 period (Creamer 2017). The proposed move 
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was fiercely and ultimately successfully resisted by the IPP office leadership, but 
illustrated how the unofficial institutional setting that made it possible for the office 
to work in a flexible way was also a potential vulnerability (alongside the office’s 
funding model). Finally, Karen Breytenbach’s contract as head of the IPP office with 
DBSA was not renewed in June 2019 (Figure 1), a surprising move that was widely 
criticised by the industry (Creamer 2019; Mahlaka 2019; Watson 2020).

Despite the changes initiated by president Ramaphosa’s administration, the fu-
ture of the REI4P programme and South Africa’s energy sector remains uncertain 
and highly contested. Jeff Radebe was replaced in May 2019 by former National 
Union of Mineworkers secretary general, and ANC chairman, Gwede Mantashe, 
an influential power broker in the ruling party (Figure 1) (Morris et al. 2020). 
Minister Mantashe oversaw the (re-)amalgamation of the Department of Energy 
with the Department of Mineral Resources, a prominent reassertion of the staying 
power and importance of the minerals energy complex. None of the minister or 
(new) department’s announcements or decisions has provided much certainty to 
the renewables sector (Eberhard 2020).

Still, there are signs that the current hiatus may be broken.
South Africa’s IRP was finally approved by cabinet and gazetted in 2019 

(Figure 1), and although some coal and nuclear capacity was forced in through 
a “policy adjustment” process, it makes provision for large volumes of renew-
ables, including 8.2GW solar PV and 17.7 GW of wind (Department of Mineral 
Resources and Energy 2019). A section 34 determination by the minister has since 
been approved by the national energy regulator for concurrence, after which the 
IPP office proceeded with round 5 of the programme (Creamer 2020).

Price results from bid window 5 have been the most competitive to date: 25 
projects were awarded at average prices of ZARc 49.5/kWh for onshore wind and 
ZARc 42,9/kWh for solar PV. There are, however, concerns about the viability of 
these prices, as equipment costs have increased since bid awards and financial 
close deadlines have been missed. Bid window 5 also sparked further concern 
about market concentration, as the 25 projects were awarded to three bidder 
consortia. Further evidence of greater concentration among BEE shareholders 
(with one shareholder present in 21 of the 25 projects) and reduced margins is 
prompting further concerns about the ability of the programme to stimulate and 
maintain upstream socio-economic benefits.

Several utility-scale renewable energy tenders were launched by commercial 
and industrial entities (including mines) as well as municipalities in South Africa in 
2019–2021, powerfully signaling industry’s recognition of the inexorability of the 
transition (Mfobo 2019; Bellini 2020; Kew 2020).

The challenge now is to ensure that South Africa’s transition from a coal-domi-
nated power system to one built on low-cost renewables is just – meaning that the 
impacts on workers and communities currently dependent on the coal industry 
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are mitigated through a range of measures, including reskilling and building of 
renewable infrastructure in coal areas (Cruywagen, Swilling and Davies 2019; 
Bloom 2020). The IPP office’s next challenge will be to identify and integrate 
transition measures into the programme’s design, also being careful to recognise 
the limitations of a procurement programme to carry and drive macro-level policy 
agendas in isolation. The country also needs to come to terms with the realities of 
managing such a transition amid a power sector reform process, with important 
decisions around the role and home of procurement in future energy markets still 
not having been made.

CONCLUSION

A key auction implementation aspect highlighted by the South African case is the 
impact of developing and maintaining bidder and investor trust to drive competi-
tion and lower project prices. Competition levels ultimately depend on multiple 
“decisions to bid” by many potential bidders – some stronger or weaker than 
others − influenced not only by the auction’s design, but also by bidders’ risk 
perceptions of the bidding process and implementing institution, as well as the 
broader investment context (Zitron 2006; Saussier, Staropoli and Yvrande-Billon 
2009; Chiu, Huang and Yen 2010). Investors’ risk perceptions also influence the 
cost of capital (Vaaler, James and Aguilera 2008; Hatzilambros 2016), which – in 
combination with the competition levels in the programme − played an important 
role in determining the price levels of awarded projects.

Many of South Africa’s IPP office’s auction design and implementation deci-
sions were not only motivated by their established theoretical auction impacts, 
but also by whether they sent the right kind of trust-building and risk mitigating 
signals to the market – something that most auction design literature does not take 
into account when discussing auction design. In a certain sense this represents 
a novel application of signaling theory in an auction context, which is normally 
concerned with how and what bidders signal to other bidders or possible inves-
tors with their bidding behaviour (Levy and Lazarovich-Porat 1995; Connelly et 
al. 2011), and not what the auctioning authority is signaling to the market. This 
also builds on the work done by public administration and policy scholars on 
South Africa’s programme (Nel 2013, 2014; Eberhard, Kolker and Leigland 2014; 
Kolker 2014; Montmasson-Clair and Ryan 2014) by locating many of the factors 
highlighted in these analyses in relation to how they influence bidder trust.

The IPP office’s approach to the design and implementation of REI4P was to a 
large degree shaped by an emphasis on building and maintaining trust, with the 
ultimate goal of reducing perceived risk levels in the long run. In both its concep-
tion and initial execution, REI4P emphasised stability, predictability and respect 
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for the “rules of the game”. Considerable resources were invested in ensuring that 
the bidding process was secure, transparent and well structured.

Finally, the reputation of the IPP office − with its proven track record in terms 
of ability, integrity and a favourable view of the private sector, all factors that sup-
port trust building (Mayer, Davis and Schoorman 1995; Zitron 2006) – played 
a pivotal role in securing and maintaining the private sector’s trust. The South 
African auction designers also understood the importance of equity and debt pro-
viders to the ultimate success of the auction programme and consequently placed 
their concerns at the centre of the auction process.

The willingness of major international developers to invest in the programme, 
the convergence of average project prices in later rounds with price levels in low-
er risk investment contexts and the fact that all projects reached financial close in 
reasonable time frames (Kitzing et al. 2021) speaks to the market’s growing levels 
of trust in the programme. These compelling results – increasing competition, 
lower prices, high realisation rates − support this trust-emphasising focus of the 
auction implementation process.

This case also shows how South Africa’s political economy impacted IPP in-
vestment sustainability. While Del Rio (Del Río et al. 2015; Del Río 2017) includes 
the “socio-political” feasibility of an auction as both an auction outcome and 
possible determinant of future auction success – influenced by prices, realisation 
rates and local impacts – this case has shown how political economy forces be-
yond the control of the auction process can ultimately derail these investments. 
Surprisingly, this case illustrates how the auction outcomes normally expected to 
support sociopolitical feasibility – low prices, large investments, rapid realisation 
rates, local (socio-) economic impacts, increased foreign direct investment − 
might be so disruptive that they threaten existing political and economic interests. 
As a consequence, policy certainty and predictability has been undermined as 
REI4P procurement was halted and resulted in the erosion of much of the hard-
won trust that is so important to the programme’s success.

The preceding analysis has shown that it is crucial for the success of future 
auction programmes that the country provides policy certainty and maintains the 
market’s trust. This is not only important for maintaining high competition lev-
els and strong investor interest from experienced developers, but is essential for 
achieving the country’s renewable energy manufacturing localisation goals. This 
requires a renewed commitment to the factors that underpinned the programme’s 
initial success, underpinned by a robust energy policy framework and strength-
ened institutional capacity and autonomy of the IPP office.

A country’s political economy – the structural relationships between inter-
ests, power relations, institutions and ideas that shape processes and outcomes 
(Godinho 2018) – is a cross-cutting issue that impacts the entire sector, includ-
ing the investment climate, the policy and regulatory framework as well as the 
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planning-procurement nexus. The case study analysis highlighted the pervasive 
influence of political economy factors on the evolution and outcomes of the 
auction programme. Political-economy literature and analysis were explicitly 
excluded from the scope of this article but the preceding discussion suggests 
that it might be a fruitful area of research in the future to better understand the 
influence of these factors on both short- and long-term auction processes and 
outcomes.
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INTRODUCTION

Over the first two decades of the new millennium the increasing transition from 
paper-based, analogue management and governance systems to digital manage-
ment and governance systems has proven to be more cost-effective, efficient and 
sustainable than traditional analogue practices (e.g. MacLean & Titah 2021; Pratt 
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2021). However, many lesser developed societies are not yet ready for digital 
transformation, as many failed transitions have also proven (e.g. Davenport & 
Westerman 2018; Lang et al. 2022; Lues 2021:179). Appropriate digital manage-
ment and governance project interventions and priorities are increasingly regard-
ed as imperative to initiate, lead, monitor and manage successful transitions of this 
nature. How this might be achieved in the best way, is, however, not always fully 
understood.

This article attempts to identify, clarify, assess and overcome the main con-
straints on fundamental digital transformation within an African context. The 
nature of societal and digital transformations is summarised, followed by an as-
sessment of the latest research findings and conclusions about the current state 
of digital government in Africa. This is followed by a summary and assessment 
of the main strategic requirements for successful digital transformation of public 
services. The article concludes with evidence-informed recommendations by 
different digital governance specialists about how specific strategic digital trans-
formation approaches, strategies and practices, can optimise the potential for suc-
cessful digital transformation programmes from unsustainable analogue to more 
sustainable digital governance systems in Africa. These proposals include the role 
of dedicated and authoritative visionary and democratic leadership.

NATURE AND MANAGEMENT OF GENERAL 
FUNDAMENTAL SOCIETAL TRANSFORMATION

Societal and organisational transformation does not refer to small changes, refine-
ments or improvements to the way things have been done in the past. It implies 
deep fundamental changes to the nature, structure, functioning and values of a so-
ciety or organisation (Feola 2015; Kvint 2023; Linnér et al. 2020; Rabie 2013). The 
replacement of colonial settler rule in Africa with fully independent indigenous 
governments, brought about significant changes in the institutions, processes and 
values in those states, although some deep-seated colonial trappings still persist 
(Cloete 2018a).

In South Africa, the restrictive, closed apartheid government, dominated by 
the descendants of successive European colonial settler regimes since 1952, was 
replaced in 1994 with a new inclusive, indigenous democratic government. This 
post-apartheid government was based on new governing institutions (policymak-
ing bodies, administrative departments, courts of law). It was staffed by new 
indigenous elites who were formerly excluded from governing but took power in 
1994 and started to govern the country via new political governance processes 
to achieve totally different goals, including promoting full and equal human rights 
for all citizens according to a liberal written constitution and prohibiting former 



Administratio Publica | Vol 31 No 2 June 202372

racially discriminatory practices (Cloete 2018b:305–308). Similar fundamental 
transformations occurred in virtually all colonial states when they became inde-
pendent from their colonial occupying powers.

Democratic organisational or societal transformation is a complex process which 
must be initiated by government and societal thought leaders and managed well in 
order to succeed. Figure 1 visually explains and illustrates this general dynamic in 
society. It indicates how individual thought and opinion leaders play an important 
role in initiating changes, starting out with normative changes in the minds and 
views of specific individuals, followed by behavioural changes and some structural 
changes in elite/leadership institutions. These influences seep through to the rest of 
their followers in the organisation or society at large through their strategic motiva-
tion, intervention initiatives, guidance and monitoring activities, gradually transform-
ing organisational institutions, behaviour and (hopefully), eventually, culture and 
values at general mass levels, into more appropriate reflections of the new status 
quo. Once cultural/value transformation has occurred at most mass (community 
or employee) levels, and is widely accepted, transformational change has been 
consolidated. If full and durable value internalisation does not take place both at 
leadership and follower levels, consolidation of transformational change will fail. 
The consolidation of transformational change therefore leads to the creation of new 
organisational or societal cultures that are more in congruence with new realities 
that the organisation or society faces (Cloete 2018b:304).

Organisational culture refers to the way in which collectives of people generally 
think and act (WEF 2021:9). It is the relatively consistent and coherent prevailing 

Source: (Cloete 2018b:304)

Figure 1: Transformational change in society
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mental and action frameworks that are widely accepted by most of the members of 
an organisation, community or society. These transformation processes are difficult 
to achieve in current volatile, uncertain, complex and ambiguous (VUCA) systems 
(Baran & Woznyj 2021:3), and normally require dedicated, systematic top-down 
interventions from leaders and managers promoting or driving such transformations.

Several transformation constraints must be overcome for this purpose. Baran 
and Woznyj (2021:3) identify the main managerial constraints on fundamental 
transformation that must be overcome in VUCA contexts as “…inertia of the sta-
tus quo; time and organisational design barriers; unresponsiveness to customer 
needs; growing pains; slow communication and bureaucracy, and outdated pro-
cesses”. Traditional, evidence-informed change management approaches and 
strategies (e.g. Errida & Lotfi 2021; Philips & Klein 2023; Rousseau & Ten Have 
2022) need to be considered and applied to overcome fundamental transforma-
tion constraints and resistance. Baran and Woznyj (2021:3) recommend the fol-
lowing agile management approaches and practices to overcome transformation 
obstacles: “communication and transparency; knowledge sharing and teamwork; 
fostering agile behaviour, iterative improvement and learning; deep customer fo-
cus; leadership and role modelling, and strategic alignment and managing talent” 
(see also Delioğlu & Uysal 2022). Braams, Wesseling, Meijer and Hekkert (2023), 
Phillips and Klein (2023) and Rahman, et al. (2023) took many of these ideas fur-
ther and developed detailed transition agendas for transformation-oriented public 
officials to overcome and manage different forms of resistance against organisa-
tional change. These transition agendas are also relevant for digital transformation 
of society (e.g. EU 2019a; Korachi & Bounabat 2020).

NATURE AND MANAGEMENT OF 
DIGITAL TRANSFORMATION

Digital transformation is a specific type of societal transformation. It refers in 
general to a move from a paper-based analogue system of operation and man-
agement by an individual or group to a largely paperless electronic/digital way 
of operating. Digital transformation of the public sector implies that traditional, 
paper-based approaches to the provision of public services and other governmen-
tal functions are substantially replaced by digital strategies, interactions and pro-
cesses. UNDESA (2022:xxiv) concluded that: “Digital government has reached a 
critical point. It is no longer a stand-alone or auxiliary tool, nor does it represent 
a panacea for government deficiencies or inefficiencies; it should be seen as an 
integral and thoroughly integrated aspect of the physical functioning of public 
institutions and services delivery. Digital development is inexorable, and inac-
tion or the wrong action can be costly (in terms of missed economic and social 
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development opportunities) and deepen risks (in particular those linked to cyber-
security and privacy issues)”.

Digital transformation must be distinguished from digitisation and digitalisa-
tion (EU 2019a:10). Digital transformation of society comprises “fundamental 
changes in the organizational structure of…(an) ecosystem…as a whole by opti-
mal integration of traditional processes and digital technologies with their gradual 
implementation at all levels” (Morze & Strutynska 2021:5). This fundamental re-
structuring of society takes place through digitisation (the technical conversion 
of “analog data streams into digital format”), and digitalisation (the “process of 
transformation and/or improvement of enterprise activities, business models, busi-
ness functions, communications, use of online platforms, training and retraining 
of staff to work in new conditions”, through the widespread application of digital 
technologies and data) (Morze & Strutynska 2021:5).

Transforming a traditional 20th century paper-based organisational and work 
culture into a new 21st century digital organisational culture in the public ser-
vice and in its society in general, also needs dedicated government intervention 
(Misuraca et al. 2020; UNDESA 2022:xxv). This is not an easy task because it 
requires ensuring that government itself is ready and has the capacity to guide or 
steer this transition process. Digital transformation in other organisations, commu-
nities and societies implies similar fundamental changes to the way those agencies 
must function in future, and bringing especially communities and individuals who 
are not digitally literate, both within the public service and in society in general, 
successfully into the information era.

The fundamental changes in banking and other commercial services since the 
development of automated teller machines (ATMs) and internet access to such 
services, illustrate the far-reaching digital transformation of those services. Instead 
of physically having to visit a bank or a shop to select goods for purchase, one 
can now get information, interact with suppliers, order goods for delivery and pay 
electronically in different ways to conclude transactions. Public sector examples 
of current and envisaged fundamental future changes in government functions 
and services include the choice to apply and pay electronically for certain ap-
provals or licences instead of visiting a government agency personally for this 
purpose, and having the required products delivered to you in many cases. There 
is also an exponential global increase in the replacement of traditional printed ID 
and passport documents, paper-based census surveys and elections, with digital 
documents, more digital interactions with various government agencies, digital 
census surveys and digital voting via electronic devices such as computers, mo-
bile phones and other digital access points to various public sector services.

Other illustrations include fundamental changes to the security industry where 
physical patrols are increasingly being replaced with security cameras and the 
automatic recording and availability of cutting-edge data and information about 
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societal activities. The latest development in this regard is the exponential escala-
tion in popularity of artificial general intelligence (AGI) systems. They have the 
potential to significantly improve the efficiency, effectiveness and productivity 
of individual and policy performances to improve societal issues and problems 
through evidence-informed lessons learnt, if these technologies are appropriately 
utilised and regulated (Fields & Huesig 2019).

STATE OF DIGITAL GOVERNMENT 
GLOBALLY AND IN AFRICA

Ducass (2017) reviewed and assessed the development of digital government in 
Africa, while the latest 2022 UNDESA E-Government Survey that assessed coun-
tries’ digitisation strengths, challenges, opportunities and how their progress has 
also informed their policies and strategies, found that progress has been made 
across all regions, even in the least developed countries. The survey assessed the 
nature of digital services, status of electronic infrastructure and staff. The findings 
concluded that a “growing number of countries are moving towards seamless, in-
visible government in which fully automated and personalized services are made 
accessible to anyone anytime from anywhere…(w)ith the increased focus on 
cognitive government, agile and adaptive government, and the development of 
predictive capabilities, governments are setting themselves up to better anticipate 
and respond to the needs of all members of society” (UNDESA 2022:xxx).

However, “in Africa, 50 out of 54 countries (home to 95 per cent of the region’s 
population) have EGDI values below the global average” (UNDESA 2022:xxix). 
African countries are generally among the lowest scores. E-government in Africa 
is regarded as still generally very weak, mainly because of different cumulative 
resource, technological, cultural, social, financial and political policy governance 
constraints. Most African countries crowd the bottom of the 2022 UN e-govern-
ment index.

An earlier comprehensive EU (2019b) report classified African countries in 
three main groups on the basis of their respective levels of e-governance maturity:

 Q 12 countries were the most advanced, with many digital platforms, services, 
and regulatory frameworks. They can be regarded as digital front-runners. They 
include Botswana, Cape Verde, Egypt, Ghana, Kenya, Mauritius, Morocco, 
Namibia, Rwanda, Seychelles, South Africa, Tunisia.

 Q Another 26 countries have made some progress towards digital governance 
maturity, but have so far not reached the same level as the first group. The best 
of these includes Algeria, Lesotho and Nigeria (EU 2019b:37).

 Q The last 16 countries all exhibit high degrees of political conflict and poverty. 
They lag far behind the leading countries in Africa. They include Burundi, 
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Central African Republic, Chad, Congo, Democratic Republic of Congo, 
Djibouti, Eritrea, Equatorial Guinea, Guinea, Guinea Bissau, Malawi, Niger, 
Sierra Leone, Somalia, South Sudan (EU 2019b:8).

The 2019 EU report concluded that most African states have already started with 
digitisation of their public records and services but that progress is difficult and 
slow (EU 2019b:7). Fast internet access is reasonable in North and southern 
Africa but weak in Central Africa. Mobile technologies are, however, widespread 
throughout the continent. Different forms of resistance to the transition to digitisa-
tion is a major obstacle and complicates digital transformation in all sectors (EU 
2019b:8). Progress is very uneven among and within African countries, where 
small, isolated pockets of high technology are frequently surrounded by large 
areas where no digital facilities and services are available.

South Africa was an early adopter of e-government at the beginning of the 21st 
century and regarded as one of the leaders in this regard in developing countries 
(Cloete 2012). Since then, it has built up one of the best ICT backbones and local 
content on the road to e-government in Africa. However, the coordinated inte-
gration of digital technologies into existing public governance processes in the 
country has so far been weak.

The most important constraints on South Africa’s e-government programme 
include a serious lack of e-governance leadership, coordination and integration in 
the absence of a coherent e-governance policy and sectoral strategies for about 
two decades until 2017. This situation resulted in inadequate prioritisation of re-
sources and consequently in inadequate ICT education and training of specialists 
as well as of the general public, and also inadequate ICT infrastructure to escalate 
South Africa’s e-government maturity level from its current enhanced presence to 
the next, transactional level. It boils down to half-hearted and bad management 
and governance of the programme at national governmental level.

The African Union (AU) (2020:6) adopted a comprehensive digital transfor-
mation strategy for 2020–2030, based on the principles of general solidarity and 
cooperation, comprehensive integration to avoid silos and promote sustainabil-
ity, digitally inclusive and transformative, homegrown solutions that require new 
mindsets and take full cognisance of the opportunities and risks involved. The 
strategy is structured as follows:

The 2020 AU digital transformation strategy comprises a comprehensive frame-
work of action that envisages full digital governance by 2030. Its main objective 
is: “to harness digital technologies and innovation to transform African societies 
and economies to promote Africa’s integration, generate inclusive economic 
growth, stimulate job creation, break the digital divide, and eradicate poverty for 
the continent’s socio-economic development and ensure Africa’s ownership of 
modern tools of digital management” (AU 2020:2).
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This African digital transformation agenda is ambitious, because of many po-
litical, economic and social constraints that have so far delayed significant progress 
towards sustainable development in Africa in the information era. The main reasons 
for this situation are summarised in Cloete and Mmakola (2018). Ndlovu, Ochara 
and Martin (2022) emphasised the influence of digital government innovation on 
transformational government in resource-constrained contexts, while Mutula (2013) 
also assessed the implications of digital transformation in sub-Saharan Africa.

DIGITAL GOVERNANCE TRANSFORMATION 
READINESS REQUIREMENTS

Successful digital transformation of government activities entails full digitisation of 
existing manual and paper-based structures, processes and cultures in an organi-
sation or in society. Such fundamental transformation does not happen by itself, 
because it implies destroying people’s comfort zones and creating new comfort 
zones that promise to be more beneficial, but which have no guarantees of suc-
cess (Cloete 2018b:304).

The main strategies to do this have been summarised by the WEF (2021:7) as 
purposeful and sustainable integration of environmental, social and governance 
(ESG) decisions and actions throughout an organisation as pillars of a new digital 
culture, including through taking calculated risks; collaborating with others to co-
produce creative solutions to problems; using evidence for public value addition 
and continuous improvement of customer satisfaction.

The EU (2019b) proposed a systematic digital government deployment matrix 
consisting of criteria to measure the key digital and analogue indicators for four 
maturity levels: minimum, basic, useful and sustainable levels. It also identifies 
different roadmaps to implement this deployment matrix for each of these coun-
tries, containing the most strategic business plan outlines for them to fast-track 
improving their respective e-government development outcomes in the shortest 
feasible manner with the assistance and support of the EU (2019b:39–43).

Table 1: The digital transformation strategy for Africa (2020–2030)

foundation 
pillars

Enabling environment, policy and regulation, digital infrastructure, digital 
skills and human capacity, digital innovation and entrepreneurship

critical 
sectors

Digital industry, digital trade and financial services, digital 
government, digital education, digital health, digital agriculture

cross cutting 
themes

Digital content and applications, digital ID, emerging technologies, 
cybersecurity, privacy and personal data protection, research and development

Source: (Adapted from AU 2020:6)
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Dunleavy and Margetts also developed an Essentially Digital Governance 
(EDGE) model as a new paradigm to guide the transition from analogue to a new, 
fundamentally different digital public sector process. They conclude that “govern-
ments need a reform agenda that directly confronts the continuing predominance 
of the Weberian model, discards the tattered remains of NPM and provides a 
route map for the digital future” (2015:2–5).

The EDGE model summarises the most appropriate organisational cultures for 
this purpose, as well as the core strategic issues that need to be dealt with to 
achieve and consolidate such value changes. The authors also propose several 
principles for the development and application of digital transformation processes 
for this purpose. These principles are:

 Q Action and design principles
 Q Free digital public services.
 Q More transparent, innovative and effective use of data.
 Q No duplication but integrated, decentralised services delivery systems.
 Q Competitive economies of scale-based services.
 Q DIY government: reduce citizen dependence on government.

 Q Choice principles
 Q Prioritise outcomes and not processes: e.g. responsive to the public.
 Q Protect and promote digital rights: e.g. privacy and security.
 Q Duty to collect, digitise, store and use data interactively in the public 

interest.
 Q Optimal, experiential, agile, nudging, sustainable governance strategies.

Dunleavy and Margetts (2015:26) concluded that their proposals could transform 
the current government paradigm into a digital network with government in the 
centre, providing services on demand to different autonomous nodes in the net-
work for co-production, implementation and management. This has the potential 
to create a “post-bureaucratic, Information State”.

These useful insights into the required principles of and approaches to digital 
transformation have been taken further by Bwalya (2018a:84), who identified the 
following general factors that will influence the success of digital transformation of 
government: innovative, entrepreneurial leadership-driven digital transformation 
with active citizen participation in especially implementation, will increase citizen 
acceptance and trust. To achieve these goals, digital transformation strategies would 
also have to include an appropriate government business model, and effective open 
communication among all stakeholders (Bwalya 2018a:85). Trust for these purposes 
has two dimensions: 1) trust in the government based on past experiences (ethi-
cal, professional, impartial, fair, transparent, responsive, reliable), and 2) trust in the 
technologies that are used (useful, easy to use, improvement on analogue systems, 
protecting privacy and secure transactions and communications).
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Digital transformation success necessitates adequate political support for this 
difficult transformation, as well as adequate resources, technologies and skills that 
exist on both the supply and demand sides of their societies (Bwalya 2018a:90–91). 
The main policy strategies to achieve successful digital transformation programmes 
include “brand building and management, compliance monitoring, regulation and 
central reporting, community engagement and securing funding” (Bwalya 2018a:97).

Kirvan (2021) also provides a concrete roadmap for successful digital trans-
formation that is compatible with the above suggestions. The 14 elements of his 
roadmap are the following:

 Q Start with doing systematic research into digital transformation.
 Q Identify and assess optimal ways in which digital transformation can improve 

the status quo.
 Q Brief senior management on findings and conclusions.
 Q Get senior management support for strategic transition and budgetary frame-

works.
 Q Develop with key internal and external stakeholders a digital transformation 

vision and strategy.
 Q Create project plans and budgets adaptable to changing conditions and time 

frames.
 Q Choose technologies that align with operational priorities.
 Q Continuously solicit and maintain the collaboration and support of employees 

and beneficiaries.
 Q Systematically monitor, track, measure and improve performance and progress 

towards vision achievement.
 Q Train, train, train.
 Q Test, test, test.
 Q Be ready for unplanned events and resilient in setbacks.
 Q Implement user feedback and revise strategies and processes for better results.
 Q Regularly review system performance against vision and strategic goals.

The OECD (2020:16) further developed a Digital Government Policy Framework 
based on the best digital transformation performers among OECD countries 
(South Korea, the UK, Colombia, Denmark, Japan, Canada, Spain, Israel, Portugal, 
France, New Zealand and Norway). The framework identified the attributes of 
a mature digital government as: digital by design, data-driven, acts as platform 
for services delivery, open by default, user-driven and proactive. Following these 
findings, the OECD (2021a & 2021b) developed a digital transformation toolkit 
and handbook for digital transformation leaders around 12 principles.

Other recent proposals for systematic criteria to measure and assess the digital 
transformation status of a country, include those of Bumann and Peter (2019), 
Bwalya (2018c & 2018d), Carrijo et al. (2023), EU (2020), Kaisara and Pather 
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(2012), Lang et al. (2022), Melhem et al. (2020), Peixoto et al. (2022), PWC 
(2022), Reyes (2021) and Stanimirovic and Vintar (2013).

The need for better governance of 4IR technologies in Africa to enable better 
sustainable development outcomes on the continent, is clear. However, this is an 
ambitious goal, although there is evidence (EU 2019b) that it is at least feasible 
to start with a dedicated digital government initiative if a critical mass of govern-
mental support for such an initiative can be mobilised. The EU (2019b) report 
on the potential of successful digital transformation in Africa, is, for example, 
upbeat about this prospect and states that “Africa, with over 400 million mobile 
internet users and numerous sectorial leap-frogging innovations, demonstrates 
unprecedented growth of digital technologies…There are unique opportunities to 
use ICT for economic growth, productivity increase and better service delivery. 
It is timelier than ever for governments to create strong, enabling e-governance 
systems. Governments should ensure the best possible use of digital technologies 
for the benefit of the people, act as facilitators, enablers and regulators, involving 
all stakeholders through transparent cooperation” (EU 2019b:6).

The EU report (2019b:13) identified the following strategic issues to be im-
proved in Africa to maximise the potential for digital government:

 Q Key analogue issues: International frameworks; legal framework (legislation 
and regulations enabling digital transactions and protecting privacy); coordi-
nating institutions; political will and change management; access to services, 
and awareness raising.

 Q Key digital issues: Government portal; digital databases and digitisation of re-
cords; secure exchange of data; secure digital identity and digital signature and 
infrastructure issues.

The first systematic monitoring and evaluation system to determine progress with 
e-government programmes in South Africa, was the e-barometer initiative (RSA-
DoC 2011). The e-barometer was developed to measure the changes in digitisa-
tion of government services between 2000 and 2010. The instrument ambitiously 
set out to measure the progress with e-government in South Africa in terms of 
digitisation progress in South Africa with access, uptake and usage, in nine soci-
etal sectors (individuals, households, communities, business, government, health, 
education, digital local content and ICT sectors), compared to the government’s 
own objectives, as well as those of its peers: Brazil, Russia, India and China (the 
so-called BRICS alliance) and the objectives of the rest of the globe.

The 2011 e-barometer report concluded that digitisation was imperative and 
not only a nice-to-have for South Africa. However, the report found that the coun-
try was not ready for this transformation and over the assessment period regressed 
because of a lack of commitment and resources (RSA-DoC 2011:44–46). The 
country’s ranking over the last few years before 2010 was “stagnant or slipping, 
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while its BRICS peers have generally improved their respective rankings” (RSA-
DoC 2011:17). Since the 2011 assessment was done, little has changed.

During 2016–17 the South African government published a revised digital gov-
ernment White Paper, strategy and roadmap (RSA-DTPS 2016 and RSA-DTPS 2017). 
It identified a range of digital transformation risks in South Africa at that time, as well 
as concrete proposals to overcome or minimise those risks (RSA-DTPS 2017:39).

There is no record of any repeat barometer measurement undertaken after 
2011. This is a further indication of the lack of commitment and dedication of 
successive governments in South Africa towards making e-government work 
in this country. This sad situation is the result of a lack of strategic vision and 
commitment of government towards consolidating the migration of paper-based 
governance systems in the country to an e-governance system (Cloete 2012). 
Despite these constraints, the current e-government system in South Africa is re-
garded by the UN as internationally competitive with many more developed na-
tions in Europe and Asia. It is still the best digital government performer in Africa 
(UNDESA 2022:63). Research ICT Africa (2020) and Jegede and Ncube (2021) 
have recently proposed practical improvements for South Africa to implement 
digital transformation in the country better.

SIGNIFICANCE OF AUTHORITATIVE, DEMOCRATIC 
LEADERSHIP FOR DIGITAL TRANSFORMATION SUCCESS

There is clearly a need for fundamentally changing the culture of the public sec-
tor in the medium and long-term, to consolidate a new digital way of looking at 
and doing things in future, as the latest digital government report of UNDESA 
(2022) has pointed out. This process has to be driven, coordinated and managed 
by transformation-orientated leaders in the public interest (Bwalya 2018a:77; 
Savoldelli & Codagnone 2013). Digital transformation leaders in the public sector 
in Africa should especially have clear digital visions, strategies and schedules to 
facilitate this fundamental shift from analogue to digital public services and even-
tually achieve and consolidate new digital organisational cultures that are more 
appropriate for eventual sustainable development results on the continent.

Professor Tshilidzi Marwala, former Deputy Chairperson of the Presidential 
Council on 4IR, is very outspoken about the need and requirements for strate-
gic leadership to achieve digital transformation in Africa and states that: “The 
21ste century is proving to offer technological advancements at an exponential 
rate...due to the complexity of problems that face humanity today, those who 
do not know should not lead…those who are interested in human and social 
sciences should also be required to study science and technology. ...we need to 
understand issues of automation, technology and human capital to improve the 
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quality of life of our people. Any collective knowledge gap in our understand-
ing of technology or global economics, or our knowledge of human capital 
competency, will derail our ambition of creating a developed society in the 21st 
century” (Marwala 2021).

Leadership is a critical guiding dimension of management. A leader is accepted 
by others as a person who can and should take charge to guide and/or direct 
them, to do what the leader thinks are the right things to do. The leader is ac-
cepted as someone who influences and commands, and who is to be obeyed and 
followed (Lues 2021). Leadership is the process of influencing others to achieve 
goals that the leader convinces them to pursue and try to achieve. This ‘convinc-
ing’ can occur through peaceful rational, ideological or emotional ‘persuasion’ 
(Cloete 2018b), or through more violent unilateral intimidation and/or enforce-
ment tactics. Different types of leadership approaches and styles can be identi-
fied. They are all potentially useful in specific conditions. The main types include 
(e.g. Alblooshi et al. 2020; Becker 2021; Chen et al. 2014; Echebiri 2021; Gil et al. 
2018; Jia et al. 2018; Khan et al. 2020; Lues 2021:178):

 Q Laissez-faire: hands-off, distant, tolerant of individual styles and preferences, 
delegative.

 Q Autocratic: top-down, rigid, compliance-oriented, intimidating.
 Q Bureaucratic: rule-bound compliance, rigid.
 Q Transactional: tactical, managerial, short-term quid-pro-quo bargaining-oriented 

focus
 Q Authoritative: charismatic, strategic, rational, calculated
 Q Democratic: bottom-up, participative, consultative, responsive, transparent, 

accountable, serving needs.
 Q Transformational: visionary, inspirational, long-term, big picture-oriented

A combination of authoritative, democratic, transformational leadership and 
governance approaches seems to be the most optimal to initiate, guide and 
manage fundamental democratic organisational and societal transformation for 
sustainable development, especially in the VUCA conditions caused by the cur-
rent 4IR stage of the information era (Baran & Woznyj 2021:3; Lues 2021:175; 
Sarkar 2016).

Odumeru and Ogbonna (2013:356) summarised the main attributes of such a 
leader as someone who “stimulates and inspires (transform) followers to achieve 
extraordinary outcomes…He/she pays attention to the concern and developmen-
tal needs of individual followers; they change followers’ awareness of issues by 
helping them to look at old problems in a new way; and they are able to arouse, 
excite and inspire followers to put out extra effort to achieve group goals”.

Needle (2021) regards the main attributes of successful transformational leaders 
as anticipating change proactively; understanding how to emphatically respond to 
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transformation stress to build or maintain support for necessary changes; resil-
ience to adapt quickly and effectively to fast-changing circumstances; the ability 
to inspire subordinates and other team members to enthusiastically accept and 
promote the envisaged changes and openness, and flexibility and pragmatism to 
consider and respond positively to alternative strategies that might facilitate and 
speed up acceptance of the new way of doing things.

Needle (2021) also summarised the pros and cons of transformational leader-
ship as follows:

 Q Main advantages: Following design principles by testing new ideas in practical 
contexts; allowing team members to experiment with alternative approaches 
and strategies that refocus them on organisation interests rather than their own 
uncertainties; leading to team members taking direct ownership of the change 
process, and uniting staff around a new organisational purpose.

 Q Main disadvantages: Too idealistic visions can discourage employees and 
disrupt the status quo too much, especially if the drastic changes are seen 
as change just for the sake of it, instead of benefitting the organisation more, 
while time-consuming efforts to keep motivation and enthusiasm high might 
be too much to maintain.

To be successful, transformational leadership interventions must be designed and 
implemented in such a manner that the advantages of transformational change 
exceed the disadvantages of such change. Building on these analyses by Needle, 
Lues (2021) contextualised the requirements of the most appropriate 21st century 
public leadership styles to achieve the SDG goals by 2030. Bwalya (2018e) sum-
marised and assessed the policy and leadership dimensions of digital government, 
while Breaugh et al. (2023) emphasised the need for collaborative strategies in 
the design of digital transformation initiatives. Against this background, resilient 
leadership is also required to overcome strong tendencies of resisting the transi-
tion from analogue comfort zones to new digital modes of work, especially by 
older individuals who might not always be fully digitally literate and would need 
to upgrade their current skills significantly for this purpose (Lombardi, Cunha & 
Giustiniano 2021; Oosthuizen 2017).

Atkinson et al. (2021:132–134) also summarised the main elements of the 
transformative leadership vision needed for the development of sustainable global 
living systems as an understanding of and ability to develop effective strategies 
to deal with complexity, emergence, sensemaking, network building, context 
and environment. Pasanen (2022) proposed a detailed systematic service design 
process approach to nudge employees to facilitate and consolidate digital culture 
transformation in an organisation, while Nel-Sanders and Thomas (2022) explain 
how governments can facilitate the establishment of ‘innovation-led entrepre-
neurial ecosystems’ in society.
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Ochara (2013:1) concluded that: “effective organisational leadership in Africa 
and other developing countries should be anchored in local values; encourage 
entrepreneurship, take into account opportunities afforded by mobile computing 
platforms and high diffusion of mobile applications; focus on ethical leadership 
engagement to spur e-particpation and e-democracy; and develop national and 
regional innovation systems to enable Africa and other developing regions to par-
ticipate in global knowledge flows”.

Ochara (2013:8) also identified the main digital transformation issues that 
African leaders have to address in order to achieve sustainable development out-
comes on the continent, as ethical and moral, entrepreneurial, institutionalised 
and innovative leadership, and assessed the implications of digital transformation 
in Africa. Bwalya (2018a) emphasised the importance of a decolonised approach 
to digital transformation in Africa. Ndulu et al. (2023) compared digital transfor-
mation processes in seven African countries and identified what strategies work 
best in what conditions, while Viik (2017) and Wilson (2004) provide strategic tips 
to lead digital transformation globally and in Africa. Chaka (2020) and Manana 
and Mawela (2022) identify comprehensive ranges of skills that employees must 
have to achieve successful digital transformation in the public sector.

CONCLUSIONS

E-government in Africa is still generally very weak, mainly as a result of the cumu-
lative negative impact of different resource, technological, cultural, social, finan-
cial and political policy governance constraints. Most African countries crowd the 
bottom of the latest UN e-government index.

Most African governments realise the strategic importance of moving as soon 
as possible to fully-fledged e-government public services delivery platforms. 
Serious hardware, software, digital literacy and other constraints, however, delay 
full adoption of crucial 4IR technologies to fast-track the achievement of sustain-
able development on the continent. The global e-government paradigm shift is 
still future music in most African nations, and the successful implementation of 
4IR in this regard in Africa faces an uphill battle.

South Africa was an early adopter of e-government at the beginning of the 
21st century, and was regarded as one of the leaders in this regard in developing 
countries. It has built up one of the best ICT backbones and local content on the 
road to e-government in Africa. However, little progress towards more mature 
digital government transitions has been made over the last two decades in South 
Africa. Despite these constraints, the current e-government system in South Africa 
is regarded by the UN as internationally competitive with many more developed 
nations in Europe and Asia.
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NOTE

* ‘Analogue’ is used in this article to refer to a manual or mechanical way of doing things, in contrast 
to an electronic/digital approach. Manual, paper-based files and records are for example regarded 
as analogue systems, while electronic filing systems and databases are regarded as digital systems.
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INTRODUCTION

Digital governance is a crucial element of global competitiveness since it enables 
countries to leverage digital technologies to enhance their economic competitive-
ness and productivity. Domestically, digital governance promotes good governance 
with greater transparency, improved service delivery, increased public participation, 
greater efficiency, and enhanced data-driven decision-making. The scope and ex-
tent of technological applications in government has increased exponentially, and 
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the pace of change is set to accelerate even further. Public managers play a critical 
role in ensuring that government departments, agencies and entities are effectively 
utilising digital technologies to improve service delivery, enhance the country’s 
competitiveness, and increase transparency in governance.

Transitioning to digital governance, also known as Gov 3.0, entails significant 
changes to the traditional systems and processes of public administration and 
management (PAM). However, the international experience, notably Australia 
(Edelmann, Mergel and Lampoltshammer 2023), Canada (Jones 2017), India (Shubha 
2017), Germany (Pereira, Ronzhyn and Wimmer 2022), Spain (Criado and de 
Zarate-Alcarazo 2022), Ukraine (Karpenko and Glubochenko 2018), and the USA 
(Fishenden and Thompson 2013) reveals that digital governance maturity is seriously 
hampered by the fact that public managers generally lack the necessary competen-
cies to bring the technological advantages of digitalisation to fruition. Information 
and communication technologies (ICT) and digital transformation in government 
make it essential to revisit training needs in PAM. This ultimately requires an adjust-
ment of the curriculum of especially postgraduate programmes in the field.

Following desktop thematic analysis methodology, the purpose of this article is 
to propose a baseline curriculum framework for postgraduate programmes in PAM 
to adequately prepare current and prospective public managers in the field of 
digital governance. Such additions and/or adjustments to the existing curriculum 
intend to deepen fundamental understanding of digitalisation contexts, inclusive 
of automatisation, the use of artificial intelligence (AI) and related modernisation 
endeavours in the public sector.

CONCEPTUALISING AND CONTEXTUALISING 
DIGITAL GOVERNANCE

Globally, governments are accelerating the utilisation of ICTs to enhance service 
delivery, transparency, public participation and the general prosperity of society 
(Charalabidis and Lachana 2020:383). Digital governance is generally regarded to 
be broader in scope than digital government in the sense that it includes network 
dynamics with actors from civil society, businesses, citizens and international 
agencies. In contrast, digital government concerns internal organisational and 
managerial dimensions associated with the digitalisation of government processes 
for service delivery (Lachana et al. 2018; Pereira, Ronzhyn and Wimmer 2022).

Digitalisation of governance has had a significant impact on the world of 
government, transforming the way governments operate and interact with key 
stakeholders. Scholars such as Engvall and Flak (2022), Milakovich (2021) and 
Misuraca and Viscusi (2014), highlight the following core arenas in which digitali-
sation has changed the world of governance:
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 Q Improved service delivery: Digitalisation improves the delivery of government 
services to citizens through applications such as online government portals 
and mobile applications. These applications have made it easier for citizens to 
access government services, such as applying for permits or licences, paying 
taxes, or accessing government and policy-related information.

 Q Increased efficiency: Digitalisation enables governments to streamline their 
operations and improve efficiency through the automation of some routine 
administrative tasks, such as record-keeping and data entry, freeing up staff to 
focus on more complex tasks.

 Q Enhanced stakeholder collaboration: Digitalisation enhances stakeholder col-
laboration and citizen engagement with government. Social media platforms, 
online forums, and mobile applications have made it easier for citizens to inter-
act with government officials, provide feedback on policies and programmes, 
and participate in government decision-making.

 Q Increased openness and transparency: Digitalisation increases openness and 
transparency in government operations since government institutions can now 
publish public data and information online, providing citizens with access to 
government data and facilitating greater political oversight and public scrutiny.

 Q Data-driven decision-making: Digitalisation enables public managers to make 
more evidence-based, objective and data-driven decisions. Digital technolo-
gies have made it easier to collect and analyse data, providing decision-makers 
with more accurate and timely information.

Despite its significant potential for greater efficiency in governance, digitalisation 
poses some challenges for governments, including concerns around data privacy 
and security, cyberthreats, and the digital divide. It is evident that public manag-
ers should navigate these challenges to ensure that digitalisation is managed in a 
responsible and equitable manner, thereby harnessing the potential benefits of 
Fourth Industrial Revolution (4IR) technologies in government.

Digital governance is an umbrella term for scholarly inquiry into ICT applications, 
inclusive of 4IR technologies, such as AI, the internet of things (IoT), and blockchain. 
McBride, Misnikov and Draheim (2022:121) reason that the term “digital gover-
nance” (inclusive of “government”) largely replaced the term “e-government” since 
e-government is more commonly associated with rather redundant technologies 
such as e-mail and the use of the internet. Digital governance, on the other hand, is 
“more all-encompassing and future-oriented, able to include new and rapid techno-
logical developments under its umbrella”. Charalabidis, Lachana and Alexopoulos 
(2022:3) argue that digital governance has accumulated a sufficient “science base” 
to direct systematic investigations into the “what”, “how”, and “why” dimensions 
thereof. Also, McBride, Misnikov and Draheim (2022) maintain that digital gover-
nance is well on its way to becoming an established discipline since accruing core 
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theoretical and philosophical bases, relevant theories and methods. However, the 
domain should be supported by the managerial competence of public officials. The 
value creation component of digital governance should be sustained by appropri-
ate curricula of qualifications in PAM (cf. Edelmann, Mergel and Lampoltshammer 
2023; Kausch-Zongo and Schenk 2022).

DIGITAL GOVERNANCE MANAGERIAL COMPETENCIES

Managerial competencies refer to the knowledge, skills, behaviour patterns, and 
abilities required by individuals to perform managerial roles and responsibilities 
effectively (Fanelli et al. 2020; Lara, Mogorrón-Guerrero and Ribeiro-Navarrete 
2020). In the South African Government context, Chapter 5 of the Senior 
Management Service (SMS) Handbook (DPSA 2003) outlines 11 generic compe-
tencies that comprise the SMS Competency Framework. This Framework aims to 
establish a shared understanding of the critical success factors for performance 
in the Senior Management Service (senior public managers in post levels 13–16). 
The Competency Framework has four proficiency levels (basic, competent, ad-
vanced and expert) in the following domains:
a. Strategic capability and leadership
b. Programme and project management
c. Financial management
d. Change management
e. Knowledge management
f. Service delivery innovation
g. Problem solving and analysis
h. People management and empowerment
i. Client orientation and customer focus
j. Communication
k. Honesty and integrity (DPSA 2003:5)

According to Parrado (2005) and Settles (2005), digital governance competen-
cies are cross-cutting in nature, implying that they support and enhance several 
managerial competency domains. Based on the SMS Competency Framework, it 
may be argued that digital governance competencies should be embedded espe-
cially in the domains “strategic capability and leadership”, “change management”, 
“knowledge management”, “service delivery innovation” and “communication”.

The Cabinet of South Africa has approved that the competency assessment 
for SMS members be made compulsory from 1 April 2008 (DPSA 2009). With 
effect from 1 April 2020 all senior public managers may only enter the SMS ser-
vice if they have successfully completed the Public Service Senior Management 
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Leadership Programme offered by the National School of Government (NSG) 
(DPSA 2019). For this the NSG awards a tender to one of the higher education 
institutions to collaborate in the accreditation and registration of a Postgraduate 
Diploma in Public Affairs and African Governance at NQF level 8. It is envisaged 
that this Diploma incorporates the 11 competency domains as outlined in the 
SMS Competency Framework. It is expected that SMS members on post levels 
15 and 16 possess at least a postgraduate qualification on National Qualification 
Framework (NQF) level 8 (NSG 2020). In addition, it is expected that SMS 
candidates should successfully complete a pre-entry certificate, known as the 
Nyukela Programme, consisting of three modules, namely “Citizenship”, “Public 
Administration and African Leadership”, and “Government and I”.

In a digital governance context, Parrado (2005), Settles (2005) and Sithole and 
Van der Waldt (2016) contend that training programmes should incorporate theo-
retical models, approaches and methodologies of adjacent or neighbouring dis-
ciplines such as economics, political sciences, sociology, business management 
and information systems. Given the multidisciplinary nature and broad scope of 
the corpus of knowledge of digital governance, it is, however, a challenge to map 
the scholarly contours of digital governance, ensuring that qualifications in PAM 
are all-inclusive and not reductionist in nature. This is especially true for postgrad-
uate qualifications in PAM such as postgraduate diplomas, honours programmes 
and structured master’s qualifications (e.g. Master in Public Administration). These 
programmes are typically focused on preparing prospective public managers for 
the world of governance through specialised knowledge and scholarly competen-
cies to navigate bureaucratic practices, effectively manage public resources, and 
network with diverse stakeholders (cf. Jones 2017; Settles 2005). This article aims 
to contribute by mapping the technological domain applications that should be 
incorporated in the curriculum of postgraduate programmes in PAM.

MAPPING DIGITAL GOVERNANCE 
CURRICULUM DOMAINS

As highlighted above, the nature and scope of digital governance encompass 
broad multidisciplinary perspectives. A desktop survey of international databases 
(EBSCOhost, EDS Search, JSTOR, Web of Science, and WorldCat) and a Google 
Scholar literature review in the fields of digital governance, digital readiness/pre-
paredness, public managerial competencies, ICT applications, and e-governance 
were used to identify core themes associated with digital governance research. 
Table 1 reflects on the thematic analysis of literature regarding digital governance; 
in other words, the methodology followed to identify potential themes proposed 
for absorption in the curriculum of postgraduate qualifications in PAM. Note that 
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“domains” and “themes” are used interchangeably. However, “theme” is used in 
line with thematic analysis methodology and “domain” is used to refer to core 
competency fields or areas in curriculum design.

Table 1: Collapsing of keywords extracted from literature into core themes

Keywords (“codes”) in literature review
Proposed 

themes for PAM 
curriculation

Information dissemination such as government websites and portals, 
e-newsletters, mobile apps, smartphone technology, budgeting, online 
reporting

E-government

Citizen interaction, such as tax filing, e-voting, online bill payments, 
electronic permitting and licencing, online forums, tender systems

ICT infrastructure, such as broadband networks, data centres, cloud 
computing, Wi-Fi-networks

Institutional digital frameworks and administrative systems, such as 
e-filing, management information systems, geographical information 
systems, human resource and financial systems, electronic record-keeping

ICT legal, regulatory and policy framework

Interoperability of government ICT systems and alignment of networks, 
standardisation

Transparency, openness and accountability, such as e-disclosure 
systems, e-auditing, blockchain technology

Vision and mission statements and strategic planning

Digital 
transformation

Political commitment and leadership

Digital infrastructure development and maintenance

Change management, fostering innovation and collaboration, culture 
of adaptability

Organisational processes and structures to support transformation 

Human resource competencies and capacities (digital readiness, skills, 
agility to adapt)

Scalability and flexibility of government transactions and operations 
through the leveraging of digital technologies

Data privacy and security

Societal digital divide and accessibility

Funding and resource allocation, such as new revenue streams and 
“business” models

Performance monitoring and evaluation, such as targets, indicators, 
and standards
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Keywords (“codes”) in literature review
Proposed 

themes for PAM 
curriculation

Data breaches

Cybersecurity

Protection of personal information and identity theft

Data security (data theft, unauthorised access, destruction)

National security and cyberthreats (phishing attacks, malware, 
ransomware)

Surveillance systems 

Drone technology/unmanned aerial vehicles

Government case studies (disruption of government operations, 
damage to reputation)

Financial losses

Intelligence operations

Defence industry: development of advanced weapons systems

Satellite-based communications and navigation

Reconnaissance

Biometric technology

International law and human rights principles

Data governance, such as data ownership and sharing

Data analysis

Data management, such as accessibility, collection, storage, 
dissemination

Data quality, reliability, bias, accuracy, timeliness

Data descriptive, predictive and prescriptive analytics (such as use of 
big data to inform policymaking and gauge public opinion)

Use of big data and AI in government

Data applications such as fraud detection, public health systems and 
emergency response systems

Data visualisation and decision support systems, such as dashboards

Data security and privacy concerns

Data bias and ethics
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Keywords (“codes”) in literature review
Proposed 

themes for PAM 
curriculation

ICT applications/automation in local government/cities

Smart cities

Big data and analytics for service delivery improvement

Transportation/traffic systems

Use of sensors, smart metering and monitoring

Local health systems and monitoring

Sustainable and liveable cities, such as through the use of sensors, data 
analysis, and automation

Emergency response technology

Surveillance, public safety and security

City resilience, adaptability and change

Green energy (such as public lighting, transport, telecommunications, 
cooling and heating)

Infrastructure development and maintenance

Telecommunications

Policies and regulations governing telecommunications

Voice and data network, such as telephone, internet, messaging, video 
conferencing, and collaboration tools

Mobile devices, such as supporting remote work and mobile workforce, 
and to provide mobile access to government services

Software applications, 5G, and AI to improve the delivery of 
government services and enhance citizen engagement

Cloud services and cloud-based collaboration tools and platforms to 
enable government employees to work together more effectively and 
efficiently

Use of VoIP (Voice over Internet Protocol) and unified communications 
to enable voice and video communications between government 
agencies and stakeholders

Implementation of broadband networks and Wi-Fi hotspots to increase 
internet connectivity and access to government services in rural and 
underserved areas.
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Keywords (“codes”) in literature review
Proposed 

themes for PAM 
curriculation

Legislation, regulations and policies governing public participation 

Public participation

Use of online platforms and social media to engage citizens

Participation mechanisms 

Participation levels, quality and expected outcomes

Citizen data collection methodology and tools

Government feedback mechanisms

Transparency, accountability, openness, and responsiveness of 
government

Digital divide and access to government services

Gauging public opinion and satisfaction levels on policy matters

Trust in government and legitimacy of government

Establishing citizen-centric digital services

Source: (Author’s own construction)

Based on this thematic analysis, seven core themes were identified. These themes 
are illustrated in Figure 1.

Source: (Author’s own construction)

Figure 1: PAM digital governance (DG) curriculum themes

e-Government

Public 
participation

Tele-
communicattions

Digital 
transformation
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These seven themes should be incorporated into the curriculum of postgradu-
ate programmes in PAM to prepare prospective and current public managers 
in the why, what, and how application arenas of digital governance. In the 
subsections below, each of these seven themes is highlighted briefly to expand 
the corpus of knowledge that should serve as study material content of learning 
programmes. It should be noted that these themes are highly interrelated; a neat 
demarcation of each is thus not possible.

Theme 1: E-government

E-government, or electronic government, refers to the use of digital technologies 
to enhance the delivery of government services and information to citizens, busi-
nesses, and other government entities (Malodia et al. 2021). It includes the use of 
technology to provide government services to citizens, such as online portals for 
accessing information or conducting transactions. E-government can encompass 
a wide range of activities, including online voting, online tax filing, digital archiv-
ing of government records, online public services, and digital communication 
between government agencies (West 2004).

At its core, e-government is about making government services more acces-
sible, efficient and effective (Twizeyimana and Anderson 2019). By using digital 
technologies to streamline processes and improve communication, e-government 
can help to reduce costs, increase transparency, and improve citizen participation 
and satisfaction. Additionally, e-government can promote better decision-making 
by providing government officials with access to more accurate and timely data. 
It is an important tool for modernising government and improving the delivery of 
public services. It can help to create more responsive, citizen-centric governments 
that are better equipped to meet the needs and expectations of their constituents.

As far as the curriculum or study content of e-government is concerned, 
Malodia et al. (2021:8) propose a highly useful integrated framework which 
makes provision for the following subthemes:

 Q “Citizen orientation (citizen readiness, cultural context, co-creating value, ad-
dressing the digital divide)

 Q Channel orientation (building cooperative norms, building a sustainable eco-
nomic model, transforming intermediaries)

 Q Technology orientation (building technological and managerial capabilities)
 Q Tangible outcomes (cost and time savings, efficiency advantages)
 Q Intangible outcomes (citizen satisfaction, trust in government)”.

It is proposed that these subthemes be absorbed in the study content of this theme.
It is evident that preparing prospective and current public managers for 

e-government applications requires a combination of technical training and 
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leadership development. Public managers need to be proficient in the use of 
digital technologies to effectively manage e-government applications. This may 
involve training on specific software applications, hardware, and networking 
technologies. Successful e-government applications require strong leadership 
to ensure that they are implemented effectively (West 2004). Public managers 
should be trained to fulfil roles such as project managers, change agents, and 
strategic and transformative leaders. As transformative leaders, public managers 
should foster a culture of innovation. They need to encourage public officials 
to think creatively and to embrace new ideas and technologies. A further as-
pect that deserves attention is networking and collaboration between different 
stakeholders (Twizeyimana and Anderson 2019). Public managers should be 
trained in how to foster teamwork and stakeholder engagement. Public manag-
ers should also be trained in how to engage citizens and to use citizen feedback 
to improve the quality of e-services.

Theme 2: Digital transformation

According to Eoma and Leeb (2022:2), the term “digital transformation” refers to 
the “broader, more profound transformations ICT enables in industry, governance 
structures, and ecosystems”. What Bostrom, Yudkowsky and Frankish (2014:316) 
label the “wicked” nature of digital transformation, it entails rather complex 
governance processes and organisational arrangements for utilising digital ICT to 
enhance government functions and operations, inclusive of the automatisation of 
administrative tasks and the digitalisation of public records. It should be seen in 
the context of broader public-sector transformation, inclusive of policy changes, 
administrative reforms and rationalisation, modernisation, and continuous process 
improvement initiatives (Di Giulio and Vecchi 2021).

According to Eoma and Leeb (2022:3), digital transformation has the potential 
to bring about a “paradigmatic shift” in government by fundamentally altering 
the way that government operates, interacts with citizens, and delivers services. 
Digital transformation can involve a wide range of activities, including the adop-
tion of new technologies, the development of new processes and systems, and 
the implementation of new policies and strategies (Furtado et al. 2023). At its 
core, digital transformation is about leveraging technology to drive innovation and 
efficiency in government. By using digital technologies to automate processes, 
improve communication, and enhance data analysis, governments can become 
more agile, responsive, and effective (Kitsios, Kamariotou and Mavromatis 
2023:3). Additionally, digital transformation can help to improve the overall citi-
zen experience by providing more convenient and accessible services. It can also 
help to drive economic growth and competitiveness by promoting the develop-
ment of new technologies and fostering innovation.
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As far as the inclusion of digital transformation as a curriculum theme in PAM 
qualifications is concerned, Kitsios, Kamariotou and Mavromatis (2023:6) propose 
the following dimensions to direct scholarly engagement:

 Q Organisational arrangements and improved processes
 Q Services and products (value creation, access, citizen-focused)
 Q Relationships (establishing and maintaining a network of actors in a digital 

society)
 Q Technological applications (enhance transparency, efficiency and effectiveness)
 Q Business model (new management models, approaches, organisational cul-

ture, skills, policies).

It is evident that digital transformation should be embedded in the competency 
domains of public managers since it is an important tool for modernising govern-
ment and ensuring that it remains relevant and effective in the digital age.

Theme 3: Cybersecurity

Recent data breaches in governments globally, and also in the South African 
Government, firmly established this theme in PAM curriculation. Three promi-
nent cases are the Department of Home Affairs, the Department of Justice and 
Constitutional Development and the Information Regulator.

In 2017, the Department of Home Affairs suffered a data breach where a con-
tractor was found to be selling private information to third parties. The data breach 
impacted 30 million South African citizens and resulted in the arrest of several 
individuals involved in the sale of the data. This breach exposed personal infor-
mation such as ID numbers, addresses, and passport details (IOL Business Report 
Online 2017). The breach was particularly concerning as the Department of Home 
Affairs is responsible for issuing identity documents and passports to citizens and 
visitors. As such, it can be regarded as the custodian of confidential and sensi-
tive personal information. The breach also raised questions about the security of 
citizen-related information held by government agencies and the ability of these 
agencies to protect this information from breaches and unauthorised access. The 
incident highlights the importance of robust cybersecurity measures to protect sen-
sitive personal information from data breaches and other security threats.

The Department of Justice and Constitutional Development (DOJ&CD) re-
ported a data breach in 2021 that resulted in the interruption of its services. The 
data breach was caused through ransomware, probably spread through phishing 
emails containing malicious attachments (DOJ&CD 2021). According to Malinga 
(2021), the ransomware attack also impacted the functionality of the Information 
Regulator (IR). The IR is overseen by the DOJ&CD and is responsible for monitor-
ing and enforcing compliance with the provisions of the Promotion of Access to 
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Information Act and the Protection of Personal Information Act (POPIA). The IR 
reported that in August 2021 38 similar security breaches occurred. It also re-
ported 139 similar data breaches since the promulgation of the POPIA at South 
African organisations (Moyo 2021).

In addition to these cases, personal details of as many as 24 million South 
Africans, and nearly 800 000 businesses were compromised by one of the coun-
try’s largest credit bureaus, Experian (News24 2020). These cases accentuate the 
need for public managers to gain competencies in the use of technology to pro-
tect government systems and data from unauthorised access, theft, or destruction. 
Data breaches can have serious consequences for public institutions, including 
financial risks and damage to reputation. Cybersecurity technology is used to 
protect government networks and data from cyberthreats, such as hacking and 
cyberespionage.

The literature review further revealed that aspects such as military and intelli-
gence operations, the development of advanced weapons systems, satellite-based 
communications, reconnaissance, navigation and national security in general are 
key components of this theme. Defence and national security technology en-
compasses a wide range of applications, inclusive of drone technology, advanced 
surveillance systems, and biometric technology, such as facial recognition and 
fingerprint scanning to identify and track potential threats.

Effective implementation of cybersecurity initiatives requires a high level of 
expertise, appropriate technological infrastructure, and a supportive regula-
tory framework (Cullen 2009). Public managers should ensure that cybersecurity 
concerns are addressed in a manner that is consistent with international law and 
human rights principles. They should also have the necessary ethical sensitivity 
and awareness regarding ways of dealing with citizens’ privacy, security and con-
fidentiality concerns (Nissenbaum 2004).

Theme 4: Data analytics

Technology is used to collect, analyse, and interpret data to inform government de-
cision-making and policy development (Shabbir and Gardezi 2020). Data analysis 
comprises a broad field of study geared towards the ways in which data is gathered, 
analysed and applied. As such it incorporates the use of big data and AI.

Big data typically refers to large and complex data sets that are too voluminous, 
unstructured, or varied to be processed and analysed using traditional data-process-
ing methods (Erickson and Rothberg 2014:110). These data sets may include a wide 
variety of information, such as text, images, audio, video, and social media data. 
The processing and analysis of big data generally involves the use of advanced tech-
nologies and techniques, such as machine learning, natural language processing, 
and data mining. These tools allow public institutions to extract meaningful insights 
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from complex data sets, enabling them to make more informed decisions, optimise 
government operations, and improve overall performance.

According to Löfgren and Webster (2020), typical ways big data is used in 
government include the following:

 Q Predictive analytics: Governments can use big data to predict future trends 
and outcomes in areas such as healthcare, public safety, and transportation. 
For example, by analysing data on traffic patterns and accidents, governments 
can predict where and when accidents are likely to occur and take steps to 
prevent them.

 Q Fraud detection: Governments can use big data to detect fraud in areas such as 
tax collection, social security benefits, and public procurement. By analysing 
large amounts of data, governments can identify patterns of fraudulent activity 
and take steps to prevent it.

 Q Public health systems: Governments can use big data to monitor public health 
and identify outbreaks of diseases. By analysing data on symptoms, travel his-
tory, and other factors, governments can track the spread of the disease and 
take steps to contain it.

 Q Emergency response: Governments can use big data to improve emergency 
response times and reduce the impact of disasters. By analysing data on 
weather patterns, traffic patterns, and other factors, governments can predict 
and prepare for disasters and respond more quickly to emergencies.

Apart from big data, AI has the potential to transform the way governments operate 
and deliver services to citizens. AI chatbots such as ChatGPT, Microsoft Bing, and 
Google Bard are geared to fundamentally alter the ways in which governments ob-
tain, analyse, and utilise policy implementation and service-delivery data. According 
to Chatterjee, Khorana and Kizgin (2022) and Zuiderwijk, Chen and Salem (2021), 
some application possibilities of AI in governance include the following:

 Q automation of repetitive tasks, such as data entry, record-keeping, and cus-
tomer service, freeing up government staff to focus on more complex tasks;

 Q analysis of data and identification of patterns to inform decision-making in 
areas such as resource allocation, policymaking, and programme evaluation;

 Q development of chatbots or virtual assistants that can provide citizens with 
information and assistance on government services;

 Q enhance citizen engagement through social media analysis, sentiment analysis, 
and targeted messaging; and

 Q improve decision-making by providing decision-makers with more accurate 
and timely information.

The application of AI in governance has the potential to deliver significant ben-
efits for increased efficiency, effectiveness, and citizen engagement. However, 
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it is important that the adoption of AI is accompanied by strong regulatory 
frameworks that address concerns around data privacy and security, bias in AI 
algorithms, and transparency and accountability in decision-making (Charles, 
Rana and Carter 2022). Additionally, there is a need for a skilled workforce with 
expertise in AI to successfully leverage its potential in government operations and 
service-delivery projects.

Theme 5: Smart cities

Current and prospective public managers will either find themselves in a smart 
city environment or may engage smart city councils on national or provincial gov-
ernment matters. As such, smart cities can be regarded as an essential theme and 
curriculum dimension of postgraduate programmes.

Smart cities can be regarded as urban areas (cities) that use technologies to 
create more efficient, sustainable, and liveable cities, such as through the use of 
sensors, data analysis, and automation (Joshi, Saxena and Godbole 2016:902; 
Trindade et al. 2017:2). Smart cities leverage digital technologies and data analyt-
ics to improve the quality of life for citizens, enhance sustainability, and make city 
operations more efficient (Kitchin 2022; Stübinger and Schneider 2020). Smart cit-
ies integrate various types of data and information, including traffic data, energy 
consumption data, and citizen feedback, to optimise urban services and make 
them more efficient and effective (Trindade et al. 2017). According to Attaran, 
Kheibari and Bahrepour (2022), examples of smart city applications include intel-
ligent transportation systems that optimise traffic flow, smart lighting systems that 
reduce energy consumption, and digital platforms that provide citizens with real-
time information and services. Kitchin (2022:156) and Van der Waldt (2018:212) 
add that smart cities rely on advanced technologies such as the IoT, AI, and big 
data analytics to capture and analyse data, and to automate processes. By using 
these technologies, smart cities can become more responsive to citizen needs, 
more efficient in the use of resources, and more resilient to disruptions and emer-
gencies (Toli and Murtagh 2020).

Smart cities represent a vision for the future of urban living, where technology 
is harnessed to create more liveable, sustainable, and equitable communities. As 
such, they offer many opportunities to promote innovation, economic growth, 
and citizen participation (Trindade et al. 2017). By leveraging smart city initia-
tives effectively, governments can enhance their ability to deliver value to citizens, 
businesses, and other stakeholders, and create more liveable, sustainable, and 
resilient urban environments. However, they also require careful consideration of 
issues related to privacy, security, data management, interoperability, standardisa-
tion, citizen participation, and ethical concerns. These are typical considerations 
that should become part of the curriculum of PAM programmes.
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Theme 6: Telecommunications

Digitalisation has had a significant impact on telecommunications in government 
and will continue to influence the competency domains of prospective public 
managers. Government telecommunication systems are increasingly using digital 
technologies such as VoIP and digital messaging services to communicate with citi-
zens, businesses, and other stakeholders. This has replaced traditional landline and 
paper-based communication methods. Government institutions can now respond 
to citizen inquiries more quickly and effectively, reducing wait times and thereby 
improve customer satisfaction (Hyland-Wood et al. 2021). Mahmood, Weerakkody 
and Chen (2019) reason that suitable government telecommunication supports digi-
tal transformation and increases overall citizen trust and legitimacy of government. 
Neely and Collins (2018:3) add that telecommunication systems such as the use of 
social media platforms have a “democratising” effect on government communica-
tions since they generally enhance transparency and accountability.

Roztocki, Soja and Weistroffer (2019) accentuate the role of ICT on socio-
economic development. They argue that four particular dimensions deserve con-
sideration as far as government telecommunication systems are concerned, namely 
policy issues, stakeholder engagement, suitable technological applications, and the 
readiness of society to adapt to a digital environment and be able to adopt new 
technologies. These four dimensions should be embedded in PAM qualifications.

Digitalisation has also enabled government institutions to automate their 
telecommunications processes, such as call routing and voicemail. This has sig-
nificantly improved efficiency and reduced costs. Digitalisation of government 
telecommunication systems furthermore made it possible for government employ-
ees to work remotely, which has become increasingly important in the wake of 
the Covid-19 pandemic. By using digital tools such as video conferencing and 
cloud-based software, government employees can collaborate and communicate 
effectively while working from home. Government employees typically utilise 
mobile devices such as smartphones and tablets to access government telecom-
munications systems. By analysing data on call volumes, wait times, and other 
metrics, government institutions can identify areas for improvement and make 
data-driven decisions to improve service delivery. It is evident that digitalisation 
of government’s telecommunication systems generally improves internal and ex-
ternal communication and enables new working arrangements such as remote 
work, the use of mobile devices, and data analytics.

Theme 7: Public participation

A significant focal point of digital governance is the role that ICT plays in en-
hancing collaboration, participation and engagement with citizens. A people- or 
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citizen-centred approach to governance characterises socio-economic develop-
ment efforts in countries such as South Africa and features prominently in national 
legislation. As such, public participation should be embedded in PAM qualifica-
tions. A people-centred approach generally implies that public managers should 
consider the needs and voices of the public in the design, delivery, implementa-
tion, and evaluation of service-delivery programmes and projects. Public manag-
ers in all spheres of government should involve the public in decision-making 
processes. Performance data should also be analysed to monitor and evaluate the 
overall successes and failures of these programmes and projects.

Tejedo-Romero et al. (2022) argue that especially the local sphere of govern-
ment should utilise digital platforms and e-government mechanisms to enhance 
community participation. By collecting and analysing data on community feed-
back and preferences, municipalities can better understand citizen needs and 
preferences, and tailor their services accordingly. Hovik and Giannoumis (2022) 
reason that digital technology enables public participation that eventually could 
lead to broader socio-economic development. According to Legard (2022:50) 
government institutions, entities, and agencies should develop suitable “e-partici-
pation platforms” and share best practices and lessons learnt.

It is evident that digital governance can improve public participation in several 
ways. Some additional examples include the following:

 Q Digitalisation of government services can provide citizens with easy access to 
information about government programmes, policies, and activities. This can 
help citizens stay informed and engaged in decision-making processes.

 Q Digital governance can enable online consultations and feedback mechanisms 
that allow citizens to provide input on government policies and programmes. 
This can help ensure that government decisions are informed by the views and 
perspectives of the public.

 Q Social media platforms to engage with citizens can provide them with updates 
on government initiatives and programmes. Social media can also be used to 
gather feedback and input from citizens.

 Q Digital government can use crowdsourcing to engage citizens in problem-solv-
ing and decision-making processes. This can involve asking citizens to provide 
ideas or feedback on particular matters.

 Q Digitalisation can make data more accessible and understandable to the public 
in a way that allows citizens to better analyse and interpret it. This can help 
citizens better understand government activities and help them to better influ-
ence decisions.

By using digital tools and technologies, governments can help ensure that citizens 
are informed, engaged, and empowered to participate in government decision-
making processes.
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CONCLUSION

Digital governance is rapidly transforming the public sector and it brings new 
demands for public managers. To meet these demands, public managers must be 
prepared to adapt to the new technologies and understand the impact they have 
on public institutions and the public they serve. They must also be able to effec-
tively use data analytics, digital communication tools, and cybersecurity measures 
to improve the efficiency and effectiveness of their operations. Public managers 
should be able to prioritise the ethical use of technology and ensure that the ben-
efits of digital governance are equitably distributed. This means investing in digital 
literacy and training programmes, collaborating with government stakeholders to 
identify and address potential issues, and implementing transparent policies and 
procedures that protect privacy and data security.

Universities have a moral and legal obligation to prepare current and prospec-
tive public managers for the challenges that digital governance presents. As digital 
technologies continue to transform the public sector, it is essential that public 
managers have the necessary skills and knowledge to effectively leverage these 
tools. Postgraduate programmes in PAM should play a critical role in this process 
by providing education and training content to equip public managers with the 
cognitive and analytical skills they need to navigate the digital landscape. These 
programmes should cover a wide range of themes, including e-government, 
digital transformation, cyber security, data analytics, smart cities, telecommuni-
cations, and public participation. Such curriculum domains will help to ensure 
that public managers are well prepared to address the complex and ever-evolving 
challenges presented by digital governance.
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ABSTRACT

The Lesotho government implemented decentralisation as a policy for pro-
moting popular participation and better local public service, for securing 
socio-economic wellness for the Basotho. Decentralisation was operation-
alised in 1997 through the Local Government Act 6 of 1997 (Lesotho Local 
Government Act 6 of 1997). In 2014 the government of Lesotho adopted 
the national decentralisation policy as a comprehensive reform framework 
for building strong and effective local authorities for ensuring economic and 
social benefits to the people. In the public financial sector, the focus is on 
the development of fiscal decentralisation legislation to ensure functional 
fiscal relations and public financial management to support the decentrali-
sation process. In this regard, the study on which this article is based, fo-
cused on domesticating a fiscal decentralisation methodology for Lesotho. 
The article considers among other things the conceptual nature of fiscal de-
centralisation and subnational government financing in Lesotho. The study 
was conducted using the mixed methods research methodology. Data was 
collected through document analysis, closed-ended questionnaires and 
interviews within local councils in the four districts namely: Maseru, Berea, 
Mohale’s Hoek and Thaba-Tseka, to ensure representation of all the regions 
of the country. The respondents who were purposively selected, included 
elected councillors and technical staff. The article recommends the devel-
opment of a comprehensive subnational government framework to improve 
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INTRODUCTION

Decentralisation in Lesotho is a constitutional matter as Section 106 of the 
Constitution Act 5 of 1993 stipulates that parliament shall create necessary au-
thorities for enabling urban and rural communities to determine their affairs and 
to develop themselves (Lesotho Constitution Act 5 of 1993). Lesotho implemented 
decentralisation as a developmental policy to promote equitable economic de-
velopment in all the districts. According to the National Decentralisation Policy of 
2014, the objectives of decentralisation include: promoting access to quality public 
services, promoting equitable economic development across the country and se-
curing local autonomy through capacitated decentralised institutions, among others 
(Lesotho Ministry of Local Government and Chieftainship 2014:xi). The Lesotho de-
centralisation process is an economic development strategy aimed at ensuring eq-
uitable development and access to quality public services through democratic and 
accountable local institutions that promote citizens’ participation in governance.

In decentralised systems, all government spheres have different responsibilities 
and functions that require financial resources to be delivered/executed. Allain-
Dupre (2018:3) asserts that the process of allocating authority and responsibili-
ties between government spheres is an important aspect of the decentralisation 
process as it has a significant impact on the success of the process. The inter-
governmental relations between government spheres are important for the suc-
cess of decentralisation processes. This is applicable to intergovernmental fiscal 
relations, whereby division of fiscal authority and responsibilities is considered 
to have a critical impact on the performance of decentralisation processes (Kim 
& Dougherty 2018:14). The intention of intergovernmental fiscal relations is to 
ensure that all spheres of government have adequate resources to finance their 
mandate. This article is about fiscal decentralisation with specific focus on 
Lesotho’s subnational government finance. It will explore the nature of fiscal de-
centralisation and highlight the importance of subnational government financing 
in enabling subnational governments to finance and deliver on their mandate.

The assignment of expenditure responsibilities to subnational government 
requires equivalent allocation of financial resources for performing them. 

resource mobilisation for subnational government financing. The findings 
of the research highlight the importance of financial independence and 
self-reliance of subnational government. The findings also show that subna-
tional governments need to have effective financial management systems to 
guarantee the availability and management of financial resources.
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Subnational governments experience a mismatch between expenditure respon-
sibilities and revenue sources restraining them from performing their functions 
(OECD 2016:21). The absence of adequate financial resources at subnational 
spheres is more likely to be counter-productive, hence the importance of sub-
national finance. In acknowledging the importance of subnational finance, the 
African Development Bank Group (2019:1) argues that the inability of subna-
tional governments to assume their responsibilities due to financial challenges 
would result in deterioration of quality and quantity of public services and in-
crease budget deficits. According to Smoke (2019:3) subnational government fi-
nance comprises all financial resources for financing subnational developmental 
(capital) and recurrent activities. Subnational development finance is accessed 
through development transfers, borrowing and public-private partnership while 
recurrent finance is mobilised through own-source revenue and intergovern-
mental transfers (Smoke 2019:4–8). Central to subnational finance is the need 
to strengthen the subnational resource base, to facilitate mobilisation of ad-
equate financial resources and ensure their effective utilisation. According to 
the African Development Bank Group (2019:3), the success of subnational gov-
ernments in performing their functional assignments depends on the structure 
of intergovernmental relations, structure of governance, institutional capacity, 
mechanism for financing subnational governments and legislation. The objec-
tive of subnational finance is then to enhance local development by considering 
the structure of intergovernmental fiscal relations, the financial management 
system, the mechanism for financing subnational governments and the legal 
frameworks governing operations (ADBG 2019:3).

BACKGROUND AND RATIONALE

The method of allocating fiscal responsibilities between different government 
spheres has consequences for economic growth, government efficiency, 
participation and ultimately the performance of the decentralisation process 
(Reingewertz 2014:2). This is because the fiscal capacity of government spheres 
has a notable impact on their ability to deliver on their mandate. According to 
Rahim (2013:3), the primary objective of fiscal decentralisation is to strengthen a 
subnational government’s finances and its capacity to deliver services, by giving 
it revenue authority and expenditure responsibilities. Subnational governments 
have the challenge of the widening gap between revenue supply and spending 
needs. Adamtey, Obeng and Sarpong (2020 in Mohamp 2023), argue that many 
subnational governments in sub-Saharan African countries are unable to provide 
quality public services to communities mainly because of their inability to mobi-
lise adequate resources. According to the authors there is no consensus among 
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scholars on the best strategies for promoting greater revenue mobilisation by 
subnational governments for them to make adequate fiscal resources available 
to deliver services (Adamtey et al. 2020 in Mohapi 2023). Lesotho is not an 
exception to this challenge as subnational governments remain under-funded 
with low local revenue generation and a weak public financial management 
and accountability system to support quality service delivery (Lesotho Ministry 
of Local Government and Chieftainship 2014:5).

The Lesotho fiscal decentralisation is explained through intergovernmental 
transfers, as transfers are the only fiscal decentralisation element that is practised 
at Lesotho subnational governments. Lesotho is a unitary state with two spheres 
of government, national and local government; the local government consists of 
four types of local authorities namely: district councils, municipal councils, urban 
councils and community councils (Lesotho Local Government Amendment Act 
5 of 2004). The national government is the primary financier of local authorities, 
as subnational governments depend on national transfers to finance their entire 
budget. Nyane (2016:67), observes that in most cases, including Lesotho, fiscal 
decentralisation is implied as transfers from national to subnational governments 
due to weak local revenue. In acknowledging the national government as the 
principal financer for subnational government, the government of Lesotho caters 
for subnational governments’ operational and capital budget through intergovern-
mental transfers (Daemane 2012:203). Kali (2020:15), argues that the challenge is 
not limited to dependency on finances but also on the allocations that are inad-
equate, unpredictable and often erratic in timing.

Lesotho’s subnational governments do not have revenue and expenditure pow-
ers as they remain beholden to the national government for budget management 
(Lesotho Ministry of Local Government and Chieftainship 2014:8). Although the 
National Decentralisation Policy of 2014 announced devolution as a mode of de-
centralisation for the country, the fiscal devolution is not yet in place, as Lesotho’s 
subnational governments do not have sources of revenue and cannot expend lo-
cal revenue. Consequently, Lesotho’s local authorities become non-autonomous 
institutions with unfunded mandates. In analysing the decentralisation process, 
Nyane (2016:69) points out that fiscal decentralisation in Lesotho is still in its in-
fancy as subnational governments depend on the national government for sources 
and rates of revenue, expenditure and budget management. Sefeane (2020:2) 
maintains the assessment and identification of potential sources of revenue re-
mains a purview of national government.

According to Kali (2020:15), Lesotho’s subnational governments do not 
have authority to independently develop budget and mobilise resources and 
constantly face the challenge of insufficient financial resources. The National 
Decentralisation Policy of 2014, acknowledges that local councils are not suf-
ficient structures for achieving development because they are under-funded 
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(Lesotho Ministry of Local Government and Chieftainship 2014:2). Lesotho ad-
opted the National Decentralisation Policy of 2014 as a platform for reforming 
decentralisation. The decentralisation reforms mandate government to develop 
various legislation to support the decentralisation process towards achieving its 
mandate. In the public financial sector, the government is to develop compre-
hensive fiscal decentralisation frameworks focusing on structure and functioning 
of fiscal relations, and public financial management, to support decentralisation 
processes. In this regard, the article intends to propose to the government, effec-
tive policy tools to assist subnational governments to raise adequate revenue to 
finance their mandate. Consequently, the objective of the article is to recommend 
strategies for improving resource mobilisation for financing Lesotho’s subnational 
governments.

The article will contextualise fiscal decentralisation with a specific focus on 
subnational government financing. This will be followed by a brief description of 
the research design and methodology of the study and a discussion of the find-
ings. The conclusion of the study will summarise the article as well as present the 
recommendations.

In summary, fiscal decentralisation is a critical component of the decen-
tralisation process as it has an outcome determining impact on the process. 
The above discussion indicated the primary objective of fiscal decentralisa-
tion and the growing gap between revenue supply and expenditure demands 
at subnational government as the major challenge towards delivery of quality 
services. The multiple fiscal decentralisation challenges of Lesotho’s subnational 
governments were highlighted. In addressing the challenges, the National 
Decentralisation Policy of 2014 was adopted as a bedrock for reforms propos-
ing development of comprehensive legislative frameworks to support devolu-
tion. The article would contribute by recommending effective policy tools to 
strengthen subnational finance.

CONTEXUALISING FISCAL DECENTRALISATION

The literature defines fiscal decentralisation within budget parameters. Fiscal de-
centralisation refers to the authority of subnational governments to independently 
manage their budget in terms of revenue and spending (Digdowiseiso, Murshed & 
Bergh 2022:1). According to Otto and Danquah (2021:2), fiscal decentralisation 
is about sharing taxing and spending responsibilities between spheres of govern-
ment, whereby subnational governments are accorded revenue and expenditure 
autonomy. In this regard, fiscal decentralisation is assessed through the extent to 
which subnational governments have sufficient resources, generate their own rev-
enue, and the extent to which transfers are stable and predictable (Nyane 2019:8). 
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Osei (2017:8) explains fiscal decentralisation through assignment of expenditure 
and revenue functions, intergovernmental transfers and subnational borrowing as 
its core elements.

According to Hendriks (2014:16), fiscal decentralisation can be regarded as 
part of intergovernmental fiscal relations as it covers principles of fiscal relations 
between national and subnational governments. Fiscal decentralisation entails 
the capacity of subnational governments to independently generate and manage 
their financial resources and have authority over expenditure (Rodriguez-Acosta 
2016:26). In this regard, fiscal decentralisation is charged with generation and 
management of fiscal resources at subnational governments to ensure service 
delivery. Tkachenko (2020:74), reasons that fiscal decentralisation should incor-
porate effective financial management systems to ensure an effective and efficient 
use of public funds and delivery of quality services to the local population. The 
public financial management system thus refers to a set of strategies for collect-
ing, allocating, spending and accounting for public resources (Morgner & Chene 
2014:2; Cheruiyot, Oketch, Namusonge & Sakwa 2017:212).

THEORETICAL PERSPECTIVES

The theoretical base of fiscal decentralisation assists in understanding factors 
influencing the success of fiscal decentralisation, the principles guiding the alloca-
tion of expenditure sources and preferred intergovernmental transfers design sys-
tem. The literature identifies the first-generation and second-generation theories 
in explaining fiscal decentralisation.

First-generation theory

The first-generation theory of fiscal decentralisation explains it from an eco-
nomic perspective and identifies three main functions of government as: alloca-
tion of resources, income distribution and macroeconomic stability (Yushkov 
2015:405). Ejobowah (2018:221), explains that in line with the subsidiary prin-
ciple, the first-generation theory assigns distribution and stabilisation functions 
to national government, and the allocation function to subnational government. 
The subsidiary principle, points to the need to organise responsibilities in a way 
that functions are performed by the smallest, least centralised and capable au-
thority (Martinez-Vazquez, Lago-Penas & Sacchi 2016:3). The main objective of 
the subsidiary principle is to enhance efficiency and accountability by linking 
service benefits to the costs of their provision through local taxes or service fees 
(Sharma 2015:20).
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In assigning expenditure responsibilities, the first-generation theory considers 
correspondence between the sphere of government and beneficiaries (Hart & 
Welham 2016:9; Boadway & Eyraud 2018:15). Thus, national government is ex-
pected to provide services that are intended to benefit the entire nation and that 
their provision goes beyond subnational government territories. The theory allo-
cates benefit tax to subnational government and reserves all other tax bases for 
national government (Jha 2012:9). Ozkok and Cutcu (2021:3), explain that this 
benefit principle results in financial challenges including vertical imbalances, 
horizontal inequalities and spill over/externalities that the first-generation theory 
proponents suggest should be addressed through intergovernmental transfers. 
These financial challenges are the existence of fiscal gaps resulting from the 
discrepancy between subnational governments’ financial resources and spend-
ing requirements (Hendriks 2014:20). In acknowledging the fiscal gaps, the first-
generation theory supports the engagement of intergovernmental transfers as a 
source of subnational governments’ revenue. Ankamah (2012:33) asserts that 
intergovernmental transfers contribute to fiscal decentralisation by promoting 
strategic planning through financial projections on the expected allocation for 
subsequent years thereby allowing autonomous decisions on how the resources 
can be utilised.

Design of intergovernmental transfers
Intergovernmental transfers refer to a multidimensional component of fiscal de-
centralisation whereby finances are transferred from one government sphere to 
another (Hart & Welham 2016:12; Leon 2019:14). Central to intergovernmental 
transfers is the asymmetry between subnational expenditure needs and revenues 
supply, hence their primary objective is to complement the subnational govern-
ments’ revenue and ensure availability of resources to address the inevitable fis-
cal gaps between and among spheres of government (Lual 2018:7; Shotton & 
Gankhuyag 2019:31). In relation to various objectives, the literature identifies the 
following intergovernmental transfers:

 Q Transfer for addressing vertical fiscal gaps: Hendriks (2014:21) explains a 
vertical fiscal gap as a financial structure in which national government has 
excess funds relative to its spending needs, while subnational government has 
revenue shortfall relative to its spending responsibilities. In such a situation, the 
intergovernmental transfer is designed to address the gap between subnational 
government’s spending responsibility and revenue supply (Hobdari, Nguyen, 
Salvatore & Ruggiero 2018:14).

 Q Transfer for addressing horizontal fiscal gaps/equalisation: A horizontal 
fiscal gap refers to the disparity between spending needs and financial re-
sources among subnational governments at the same level (Al-Samarri & 
Lewis 2021:12). Boadway and Eyraud (2018:20) explain that the transfer for 
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addressing a horizontal fiscal gap intends to promote national equity and ef-
ficiency by reducing disparity in the ability of subnational governments to offer 
similar services at a similar tax rate.

 Q Transfer for correcting externalities: Externalities occur when the services 
provided by one subnational government benefit citizens beyond its borders, 
hence the transfer is designed as a compensation strategy to mitigate the im-
pact (Jha 2012:10; Boadway & Eyraud 2018:21).

 Q Transfer for supporting national standards: Boadway and Eyraud (2018:21), 
explain that intergovernmental transfers may also be designed to encourage 
subnational governments to implement expenditure programmes that satisfy 
national standards and priorities that, without the transfer, would not be given 
priority at local level.

In general, the first-generation theory prescribes the minimal assignment of tax 
authority to subnational government resulting in fiscal gaps. The fiscal gaps are 
addressed through coherent intergovernmental transfers’ design.

Second-generation theory

The second-generation theory complements the first-generation theory as it 
enriches the scope of fiscal decentralisation by considering incentives gener-
ated by institutions (Valdesalici 2018:3). Ejobowah (2018:224) explains that the 
second-generation theory subscribes to the basis of functional assignment of the 
first-generation theory, but puts more emphasis on the revenue assignment. The 
second-generation theory highlights the need for subnational governments to gen-
erate their own revenues for financing their functional responsibilities (Ejobowah 
2018:224). In this regard, the second-generation theory asserts that subnational 
governments should have their own revenue to finance their functions and prefer 
minimal intervention by national government (Martinez-Vazquez et al. 2016:4). 
Similarly, Jha (2012:2) points out that the important issue becomes the incentives 
or motivation yielded by the tax collection authority at the subnational sphere. 
The theory capacitates subnational government with bargaining power and pro-
motes autonomy (Leon 2019:13). The second-generation theory emphasises self-
reliance and financial independence of subnational governments.

In promoting subnational governments’ fiscal autonomy and limiting national 
government intervention, the literature considers the concept of hard budget 
constraints and soft budget constraints. According to Ejobowah (2018:225), hard 
budget constraints refer to a situation where institutions take full responsibility 
for their financial activities by funding their expenditure with their own revenue, 
and internalise any deficits without considering external intervention. Contrarily, 
in soft budget constraints institutions dispatch losses and depend on external bail 
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out (Ejobowah 2018:225). The practicality of hard budget constraints is joined to 
the existence of market-based and rule-based institutions, whereby government 
structures would be designed in a way that they motivate and encourage public 
officials to strive for economic prosperity (Leon 2019:13). Ejobowah (2018:225) 
explains that in a market-based setting, subnational governments become in-
dependent actors with autonomous taxing and spending powers, and they can 
borrow money and manage their financial systems. The rule-based institutional 
design refers to the legislative frameworks that prevent subnational governments 
from taking part in fiscal malpractices that can cause excessive losses (Ejobowah 
2018:225). On the one hand, these legal instruments set the parameters within 
which subnational governments can exercise their full fiscal autonomy without 
disturbing the macroeconomic stability. On the other hand, the legal instruments 
protect subnational governments from national government intervention in their 
spending and taxation decisions.

The first-generation and second-generation theories agree on the engagement 
of a subsidiary principle in assigning functional responsibilities, while they differ in 
revenue assignments. In maintaining macroeconomic stability, the first-generation 
theory resorts to minimal assignment of tax authority to subnational government, 
and this is supplemented by national government transfers to address fiscal imbal-
ances. Complementary, second-generation theory advocates for the autonomy of 
subnational governments by matching expenditure and revenue assignments to 
ensure availability of local revenue. The second-generation theory is recommend-
ed for developing comprehensive subnational government financing mechanisms. 
The adoption of a market-based and rule-based system would create an enabling 
environment for developing robust intergovernmental fiscal frameworks and 
policies to finance vibrant subnational government. In a market-based system, 
subnational governments would be financially independent and disciplined insti-
tutions that can independently mobilise resources to finance their mandate. The 
rule-based system would promote subnational fiscal responsibility and prevent 
financial malpractices, resulting in autonomous and creditworthy subnational 
governments capable of managing their financial system.

RESEARCH METHODOLOGY

The research design and methodology for the study was mixed-method research, 
explained within the pragmatism philosophy. According to Okesina (2020:16) 
the pragmatism paradigm advocates for a research approach that is realistic 
and allows use of multiple perspectives by mixing paradigms, approaches and 
methods of data collection and analysis. Shannon-Baker (2016:325) explains 
that the combination of methods, approaches and paradigms in one study, is 
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for complementing the strength and weaknesses of each perspective. In this 
study, convergent mixed-method research design was used for complementarity 
and triangulation reasons. Walker and Baxter (2019:3) define the convergent de-
sign as a parallel design that engages both qualitative and quantitative methods 
simultaneously. The study engaged closed-ended questionnaires, open-ended 
interviews and documentary review to collect data. The study respondents 
(councillors and technical employees) were selected through purposive sam-
pling, to secure inclusion of information-rich participants in all areas of interest 
(Baltes & Ralph 2020:4).

The study population consisted of council management teams, councillors and 
finance officers of District Councils, Urban Councils, Community Councils and 
Municipal Councils from three districts (Berea, Thaba-Tseka and Mohale’s Hoek), 
treated as a homogenous group of local authorities’ employees. The question-
naires were distributed among council management teams (except their chief ex-
ecutive officers who were to be interviewed), council finance officers and mem-
bers of the finance committee (except chairpersons who were to be interviewed). 
Of 74 distributed questionnaires 44 were completed and returned. Interviews 
were held with chief executive officers of councils and chairpersons of finance 
committees of participating councils. Of 70 employees 26 were interviewed in 
their respective offices as the exercise reached saturation.

A literature review and relevant empirical documents were used to formulate 
the interview schedule and questionnaire questions which had similar content for 
triangulation purposes. The research used a closed-ended four scale Likert type 
questionnaire, coded categorically with valueless numbers in which “1 is assigned 
Agree, 2=Partly Agree, 3=Disagree and 4=Totally Disagree”. Newberry, O’Leary 
and Israel (2021:2) explain that in categorical items, the numbers assigned repre-
sent the referred category without an attached value. Univariate statistical analy-
sis was used to analyse data collected through the questionnaires. Additionally, 
content analysis was used to analyse data collected through interviews. The data 
was converted into text and then coded for establishing a connection between 
the data and identified themes. This enabled the extraction and examination of 
all segments of data to summarise and categorise it for demonstrating observed 
themes, patterns and views about the subject under study.

FINDINGS AND DISCUSSIONS

This section presents reporting and analysis of data. Table 1 presents data col-
lected through questionnaires and Table 2 the data collected through interviews. 
The reporting and analysis of findings of the research is on the identified fiscal 
decentralisation elements and the literature views on such elements.
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Table 1:  Reporting and analysis of findings from data collected through 
questionnaires
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Interpretation

CONCEPTUALISING FISCAL DECENTRALISATION
Literature review: Fiscal decentralisation is the allocation of budget powers in terms of 
revenue and expenditure as well as intergovernmental transfers between government spheres, 
whereby subnational governments are given the authority through a legal framework to 
manage their fiscal system and ensure the availability of resources to finance their mandate 
(Hendriks 2014:17; ’Nyane, 2019:8).

Q.1.1 Allocation of budget 
powers as revenue management 
to subnational government.

0% 11% 21% 68%

89% of the respondents 
disagree with the view that 
national government allocates 
budget powers as revenue 
management to subnational 
governments. 

Q1.2 Allocation of budget 
powers as expenditure 
management to subnational 
management.

0% 18% 32% 50%

82% of the respondents 
disagree with the view that 
national government allocates 
budget powers such as 
expenditure management to 
subnational government. 

Q 1.3 Support of local 
service delivery through 
intergovernmental transfers.

54% 39% 7% 0%

93% of the respondents agree 
that national government 
supports local service delivery 
through intergovernmental 
transfers.

Q1.4 Subnational government 
financial management is guided 
by multiple financial regulations.

59% 27% 9% 5%

86% of the respondents agree 
that subnational government 
financial management is 
governed through the use of 
multiple financial regulations.

REVENUE MANAGEMENT
Literature review: As local governance bodies charged with the development of their 
communities, subnational governments have a responsibility to manage local revenue for 
financing their functions (Ejobowah 2018:224).

Q2.1 Authority to determine 
revenue sources. 41% 27% 9% 23%

68% of the respondents agree 
that subnational governments 
have authority to determine 
sources of revenue, while 
32% argue against it.
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Q2.2 Authority to set 
taxes and fee rates within 
subnational territory.

29% 9% 23% 39%

62% of finance officers and 
councillors that completed the 
questionnaire are of the view 
that subnational governments 
do not have the authority 
to determine taxes and fee 
rates within their respective 
territories.

Q 2.3 The capacity of 
subnational government 
to collect revenue.

48% 20% 30% 2%

68% of the respondents agree 
that subnational governments 
have administrative capacity 
to collect data.

Q 2.4 Ownership of bank 
accounts by subnational 
governments.

0% 0% 89% 11%

All the respondents disagree 
with the statement that all 
councils have bank accounts 
according to the Local 
Government Act of 1997.

Q2.5 Availability of 
tax administration 
regulations at councils.

25% 9% 30% 36%

66% of the respondents argue 
that subnational governments 
do not have tax administration 
regulations.

EXPENDITURE MANAGEMENT
Literature review: For subnational governments to perform their responsibility of serving 
local communities, they need to allocate and use resources responsively, efficiently and 
effectively (Tkachenko 2020:74).

Q3.1 Development of 
developmental needs 
and agenda through 
District Development 
Coordination Committee.

48% 27% 20% 5%

75% of the respondents 
agree that districts identify 
local development needs and 
establish their development 
agenda through the District 
Development Coordination 
Committee.

Q3.2 Reflection of local 
economic and social needs 
in the district budget.

54% 32% 14% 0%

86% of the respondents agree 
that district budget policy 
reflects economic and social 
preferences of local citizens.

Q3.3 The use of local revenue 
for local development. 9% 11% 25% 55%

The majority of the 
respondents (80%) disagree 
that the locally collected 
revenue is used to finance 
local development projects.
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Q3.4 Availability of budget 
allocation strategies 
among councils.

7% 20% 30% 43%

73% of the respondents are 
against the view that there 
are predetermined budget 
allocation strategies among 
councils in the district.

INTERGOVERNMENTAL TRANSFER
Literature review: Intergovernmental transfer refers to a multidimensional component of 
fiscal decentralisation whereby finances are transferred from one sphere of government to 
another for addressing fiscal gaps (Leon 2019:14; Shotton & Gankhuyag 2019:31).

Q4.1 Transfers for addressing 
asymmetry between revenue 
and expenditure.

39% 16% 25% 20%

55% of the respondents agree 
that subnational governments 
receive transfers to address 
the asymmetry between 
expenditure and revenue, 
while 45% of the respondents 
disagreed.

Q4.2 Grand transfers for 
local development. 75% 25% 0% 0%

All the respondents agree 
that subnational governments 
receive grant transfers from 
national government.

Q4.3 Sharing locally 
collected revenue. 0% 39% 16% 45%

61% of the respondents 
disagree with the view that 
councils receive a share of 
revenue collected in their 
territory.

Q4.4 Authority to determine 
the use of transfer funds. 52% 36% 7% 5%

88% of the respondents 
agree that local authorities 
have authority to determine 
how the transferred funds are 
utilised. 

Q4.5 Availability of transfer 
system regulations. 50% 27% 0% 23%

77% of the respondents agree 
that there is a regulatory 
framework for governing the 
transfers system.

Q4.6 Suitability of transfer 
system as a funding strategy. 41% 43% 11% 5%

84% of the respondents are 
of the view that the transfer 
system is the best funding 
strategy for councils.
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SUBNATIONAL GOVERNMENT FINANCIAL RESOURCES
Literature review: Subnational governments are independent financial actors with the 
responsibility to finance their expenditure with their own revenue (Ejobowah 2018:224).

Q5.1 The need for a 
broad revenue base for 
subnational government.

86% 14% 0% 0%

All the respondents support 
the view that subnational 
governments need a broad 
revenue base for generation 
of revenue to finance their 
mandate.

Q5.2 Availability of multiple 
revenue collectors at 
subnational government.

57% 16% 23% 4%

73% of respondents agree 
that there are multiple 
revenue collectors at the 
districts. 

Q5.3 The share of national 
budget as subnational 
government income.

100% 0% 0% 0%

All respondents agree that 
subnational governments 
receive a share of national 
budget as income.

Q5.4 Availability of budget 
allocation formula for 
subnational government. 

18% 7% 32% 43%

75% of the respondents 
disagree with the view that 
there is a budget allocation 
formula that determines the 
national budget allocation for 
subnational government.

Q5.5 Sustainable and 
predictable income for 
subnational governments.

0% 0% 86% 14%

All respondents disagree with 
the view that subnational 
governments have sustainable 
and predictable income.

Q5.6 Capacity of subnational 
governments to borrow funds 
to finance their activities.

0% 34% 48% 18%

66% of the respondents 
disagree with the view that 
subnational governments can 
borrow funds to finance their 
activities.

Q5.7 Availability of funding 
model for local service delivery. 52% 27% 21% 0%

79% of the respondents agree 
that the country has a funding 
model to support local service 
delivery.

Q5.8 The failure to deliver 
services due to limited funds. 81% 19% 0% 0%

All the respondents are of 
the view that subnational 
governments fail to deliver 
services due to budget 
constraints.
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The data collected through questionnaires shows that Lesotho’s decentrali-
sation lacks the concept of fiscal decentralisation as the financial practices at 
subnational government are incompatible with the definition of the concept as 
described in the literature. The critical issues that are highlighted from the col-
lected data include lack of authority for revenue and expenditure management, 
absence of subnational government regulatory frameworks and the dependence 
on intergovernmental transfers. This would negatively affect subnational govern-
ments’ efforts to mobilise resources.

Table 2:  Reporting and analysis of findings from data collected through 
interviews

Elements 
of Fiscal 

Decentralisation 
Literature review

Interview responses (from 
Council chief executive 

officers and chairpersons 
of finance committees)

Contextualising 
fiscal 
decentralisation

Fiscal decentralisation is 
the allocation of budget 
powers in terms of revenue 
and expenditure as well as 
intergovernmental transfers 
between government 
spheres, whereby subnational 
governments are given the 
authority through a legal 
framework to manage their 
fiscal system and ensure the 
availability of resources to 
finance their mandate (Hendriks 
2014:17; ’Nyane 2019:8).

The majority of respondents explained 
that local authorities receive transfers 
as their primary income to finance 
their activities. They said local revenue 
rates and collection are administered 
through national government 
frameworks and subnational 
governments are not allowed to 
spend the collected revenue for local 
development. The fiscal relations 
between government spheres were 
explained through intergovernmental 
transfers. One councillor argued 
that there is no fiscal decentralisation 
framework because parliamentarians 
are not ready to implement it.

Revenue 
management

As local governance bodies 
charged with the development 
of their communities, 
subnational governments have 
a responsibility to manage 
local revenue for financing their 
functions (Ejobowah 2018:224).

The majority of respondents explained 
that local authorities identify sources 
of revenue through bylaws, but the 
bylaws have to be approved by 
national government and to date 
none have been approved. The 
common view was that subnational 
governments do not have tax 
administration policies; they use 
national policies that also determine 
the tax and fee rates. They stated 
absence of subnational revenue 
management legislation, limited 
revenue sources and inability to spend 
collected revenue as major challenges 
at local level.
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Elements 
of Fiscal 

Decentralisation 
Literature review

Interview responses (from 
Council chief executive 

officers and chairpersons 
of finance committees)

Expenditure 
management

In order for subnational 
governments to perform their 
responsibility of serving local 
communities, they need to 
allocate and use resources 
responsively, efficiently 
and effectively (Tkachenko 
2020:74).

The interviewees explained that 
budget policy reflects social and 
economic needs of local citizens. 
They also indicated that councils do 
not have a predetermined budget 
allocation formula. Councils resort 
to internal arrangements that 
change annually, on the best ways 
to use the limited budget to finance 
all the councils in the district in an 
effort to secure the operations. 
The interviewees suggested the 
development of financial management 
legislation to strengthen local 
expenditure management.

Intergovernmental 
transfer

Intergovernmental transfer 
refers to a multidimensional 
component of fiscal 
decentralisation whereby 
finances are transferred from 
one sphere of government to 
another for addressing fiscal 
gaps (Leon 2019:14; Shotton & 
Gankhuyag 2019:31).

The common themes that emerged 
among the interviewees was that local 
authorities receive transfers to finance 
their entire budget and have authority 
to determine their development 
agenda as well as how the transferred 
funds are used. The transfer funds 
were explained as a primary source 
of income; therefore the vertical 
fiscal gap is not applicable because 
councils do not have revenue supply. 
One Finance Manager asserted that 
transfers are the best funding strategy 
for local authorities although they are 
currently regulated through national 
government policies.

Subnational 
government 
financial resources

Subnational governments are 
independent financial actors 
with the responsibility to finance 
their expenditure with their own 
revenue (Ejobowah 2018:224).

The common view of the interviewees 
was that broadening the revenue base 
would improve revenue generation 
and service delivery at local spheres. 
They explained that there is no 
budget allocation formula, the budget 
estimates/ceilings are set by the 
national government. Subnational 
governments continually experience 
budget shortages that negatively 
affect their ability to deliver services. 



Administratio Publica | Vol 31 No 2 June 2023 129

DISCUSSION OF FINDINGS

This discussion considers the themes that emerged from the interviews and ques-
tionnaire responses and the literature in relation to conceptualisation of fiscal de-
centralisation, revenue and expenditure management, intergovernmental transfers 
and financial resources as critical factors in financing subnational government.

Contextualising fiscal decentralisation

The findings on the conceptual nature of fiscal decentralisation show that the 
Lesotho decentralisation process lacks the fiscal decentralisation component. 
The country’s fiscal decentralisation is explained through intergovernmental 
transfers. This is because transfers are the only element of fiscal decentralisa-
tion that is practised in Lesotho’s subnational government. This is incompatible 
with the definition of the concept of fiscal decentralisation as described in the 
literature. In addition to transfers, the literature considers devolution of budget 
powers as revenue and expenditure management, and the subnational financial 
management system as critical elements of fiscal decentralisation (Tkachenko 
2020:74; Digdowiseiso et al. 2022:1). Fiscal decentralisation is a prerequisite 
for the success of the decentralisation process and enables subnational govern-
ments to achieve good governance, accountability and improve efficiency in 
service delivery (Adamtey et al. in Mohapi 2023). It is important for the de-
centralisation process to have a comprehensive fiscal decentralisation design 
to guide the devolution of financial resources and ensure financial independ-
ence and accountability of subnational governments. The fiscal decentralisation 
design that incorporates assignment of revenue and expenditure management, 
intergovernmental transfers and an effective local financial management system 
would enable subnational governments to be autonomous and fiscally disci-
plined entities. Lesotho needs to develop an inclusive fiscal decentralisation 
legislation with all elements of fiscal decentralisation to support the decentrali-
sation process. This will enable subnational governments to mobilise adequate 
financial resources to finance their mandate.

Revenue and expenditure management

Local revenue management is a critical part of fiscal decentralisation as fiscal 
decentralisation is described through the delegation of budget powers such as 
revenue management. The second-generation theory advocates for subnational 
governments to generate their own revenue through local revenue sources for 
financing their functional responsibilities (Ejobowah 2018:224). In addressing 
the questions about local revenue management, the respondents explained that 
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local authorities do not identify revenue sources nor set the tax and fee rates. 
Although the Local Government Act 6 of 1997 permits revenue management at 
subnational governments, respondents explained that the execution of the Act 
depends on national government as subnational governments are tasked with 
developing bylaws for revenue management (Lesotho Local Government Act 6 
of 1997). Such bylaws still need to be authorised by national government and to 
date, none of the proposed bylaws have been approved. Consequently, councils 
do not have revenue management policies as they cannot identify and manage 
revenue sources without approved bylaws. In this regard, national government 
has the power to identify sources of revenue and set tax rates resulting in councils 
relying on transfers as their sole source of income.

In the absence of subnational revenue management policies, the interviewed 
respondents declared that local authorities use national government policies to 
collect revenue. The Treasury Regulations of 2014, require all the collected rev-
enue to be deposited into the consolidated fund and become part of national 
revenue (Lesotho Ministry of Finance 2014). Irrespective of their ability to develop 
a budget policy with economic and social preferences of local communities as 
reflected in the findings, subnational governments do not have expenditure man-
agement powers as they cannot use locally collected revenue to finance their 
budget. The inability to spend local revenue and absence of a budget alloca-
tion formula result in unpredictable income that continually affects subnational 
government expenditure. The literature highlights the importance for subnational 
governments to have budget in terms of revenue and expenditure management, 
for the following reasons, as it would:

 Q improve public revenue mobilisation and secure subnational financing,
 Q promote subnational financial independence,
 Q improve financial planning by matching expenditure needs to revenue supply 

to avoid unfunded mandate,
 Q improve accountability and responsiveness at subnational government, and
 Q enable subnational governments to decide on the level and structure of their ex-

penditure (Martinez-Vazquez et al. 2016:4; Ejobowah 2018:225; Leon 2019:13).

Intergovernmental transfers

Intergovernmental transfers are a source of subnational government income. The 
reviewed literature and feedback from respondents reveal that subnational gov-
ernments have transfers as their primary source of income as the country does 
not have an established funding model. This finding contradicts the basis for the 
need for transfers as presented in the fiscal decentralisation literature. The pri-
mary objective of intergovernmental transfers is to complement the subnational 
revenue for addressing the inevitable fiscal gaps between and among spheres of 
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government (Lual 2018:7). However, based on the findings, the respondents view 
transfers as a suitable source of funding for Lesotho’s subnational governments. 
It is recommended that the country develops a domesticated intergovernmental 
transfer system that regulates fiscal relations between, and among government 
spheres. Ankamah (2012:33), argues that an intergovernmental transfer system 
designed to support subnational financial management, should be transparent 
with allocations, present predictable amounts for institutions, and promote local 
autonomy in utilising the resources. The nature and design of an intergovernmen-
tal transfer system is important for country context.

Subnational government financial resources

Financing subnational government stems from the view that finance follows 
functions. This view is explained in two ways: First, subnational governments 
should have enough resources to finance their mandate, and second, the source 
of subnational government financing is important (Hart & Welham 2016:11). In 
this regard, the composition of subnational government revenue is highlighted 
by considering the balance between the fraction of locally raised revenue and 
the fraction of national transfers in the subnational government revenue. The 
findings indicate that subnational governments need a broad revenue base to 
generate enough revenue to finance their mandate. In responding to questions 
5.3 and 5.4, the majority of respondents who completed the questionnaire 
agreed that local authorities receive transfers as their basic income from na-
tional government without a formula (cf. Table 1). The common theme among 
interviewed respondents was that there is no formula, but national government 
determines the budget ceiling for local authorities. It was also discovered that 
local authorities do not have predictable and sustainable income as the budget 
estimates continually decline, resulting in failure to deliver services. Without 
predictable and sustainable income, local authorities are not able to explore 
borrowing as a source of income.

The primary objective of fiscal decentralisation is to strengthen subnational 
governments’ finances and their capacity to effectively deliver on their mandate. 
Fiscal decentralisation directs the decision on the generation and utilisation of 
financial resources at subnational governments. The literature refers to a subna-
tional government financial management system as a critical part of fiscal decen-
tralisation (Hendriks 2014:17). Public financial management is a combination of 
regulations, processes, procedures and systems utilised by government spheres 
to generate and allocate resources, expend the resources, report on the expendi-
ture, and undertake audits for accountability purposes (Cheruiyot et al. 2017:212). 
Public financial management concentrates on the prioritisation and effective utili-
sation of scare resources.
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CONCLUSION

Fiscal decentralisation is a core component of the decentralisation process. The 
financing of subnational governments is central to fiscal decentralisation reforms. 
The Lesotho decentralisation reforms intend to address the fiscal aspect of the 
decentralisation process. In this regard, the study makes a scientific contribution 
to policy mandate as it assists the country in its endeavour to develop compre-
hensive fiscal decentralisation legislation. The author contends there is a need 
to develop a constructive fiscal intergovernmental framework and policies to 
strengthen, finance and support vibrant subnational governments. In designing 
the subnational government framework to improve resource mobilisation, Lesotho 
has to consider the following elements:

 Q Diversification of subnational government income sources, for instance ex-
plore all possible income sources such as local revenue, intergovernmental 
transfers, donations and loans.

 Q Devolution of revenue management authority to allow subnational govern-
ment to manage local revenue sources and promote local autonomy.

 Q Designing of a sustainable intergovernmental transfer system with clear alloca-
tion formula and predictable allocations.

 Q Establishing a subnational financial management system to direct and manage 
local financial practices in an effort to ensure efficient generation and safe-
guarding of subnational financial resources.

The study found that the Lesotho decentralisation process lacks the fiscal compo-
nent, because fiscal decentralisation is practised as intergovernmental transfers. 
The decentralisation process does not have fiscal decentralisation legislation to 
guide and manage a subnational government financial management system. It was 
also discovered that local authorities do not have revenue management author-
ity and cannot expend the locally collected revenue. In the absence of revenue 
sources, the study’s findings indicate that local authorities depend on national 
government transfers to finance their functions and this results in inefficiencies in 
service delivery. The author believes that the inclusion of all the above identified 
elements would improve resource mobilisation for subnational government fi-
nancing and enable the delivery of efficient services in the Lesotho public service.

NOTE

* The article is part of the primary author’s Doctor of Philosophy thesis: Mohapi, T.J. 2023. Fiscal 
Decentralisation: Domesticating a methodology for Lesotho. Pretoria: University of South Africa, 
under the supervision of Prof V.T. Sambo and co-supervision of Prof G.M. Ferreira.
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ABSTRACT

Municipalities across the Republic of South Africa continuously experi-
ence challenges in providing quality basic services to their communi-
ties. Communities that experience poor service delivery often engage in 
violent and disruptive service delivery protests. These service delivery 
protests are typically triggered by the failure of municipalities to provide 
communities with basic quality services such as electricity, water, tarred 
roads, sanitation and waste removal. In general, corruption, financial 
mismanagement and unproductive operations are among the challenges 
that contribute to ineffective service delivery by municipalities. This ar-
ticle will comprehensively outline that service delivery by South African 
municipalities is widely perceived to be poor in various areas. The focus 
of this study was to identify key challenges that affect service delivery in 
the Nkomazi Local Municipality area. This article adopted a qualitative 
research approach for data collection. The data was collected using semi-
structured interviews with municipal administrators within various depart-
ments, six ward councillors and four public relations (PR) councillors. The 
research findings of the qualitative interviews are rigorously interpreted 
and analysed. Some of the key challenges that hinder the municipality 
from effectively delivering quality basic services to its communities are 
caused by poor planning, financial mismanagement, corruption and lack 
of community participation.



Administratio Publica | Vol 31 No 2 June 2023 137

INTRODUCTION

The Republic of South Africa has three spheres of government: the national, pro-
vincial and local governments (Booysen 2012:5). The local government sphere 
comprises 257 municipalities that are tasked with the provision of basic services 
such as water, sanitation services, recreational parks and gardens, cemeteries, 
community halls, libraries, tarred roads, electricity and many other services that 
enhance the lives and dignity of community members (Kanye 2014 in Shongwe 
2023). South Africa consists of eight Category A Metropolitan Municipalities, 205 
Category B Local Municipalities and 44 Category C District Municipalities (Kgobe 
2020:57). Municipalities are obliged to provide services in a free and impartial man-
ner (Beyers 2015 in Shongwe 2023) and should be accountable to the electorate 
(Masuku 2019:122). Local government authorities need to ensure that the promo-
tion of social and economic development is adequately addressed (Beyers 2015 in 
Shongwe 2023). According to Kanye (2010 in Shongwe 2023), it is the mandate of 
government institutions such as municipalities to ensure efficient service delivery 
that enhances the welfare of the community members under its watch.

Local municipalities must enhance and promote community participation 
(Madumo 2014:132). Community members ought to be involved in all planning 
and decision-making processes within the municipality (Kanyane 2014:6). This 
will contribute positively to effective service delivery. Community members must 
be allowed to participate freely in all municipality systems and be encouraged to 
pay for services. The local municipality will receive recognition and accolades 
for performing well (Masuku 2019:124). According to Madzhivandila and Asha 
(2012:371), the Integrated Development Plan (IDP) plays a crucial role in service 
delivery as it is a tool that promotes and enhances public participation; this is 
where community members voice their demands in a formal setting during pub-
lic meetings. Community members are vital in formulating the IDP (RSA 2000). 
Effective consultation, formulation and implementation of the IDP will contribute 
immensely to effectively delivering various community services (Brynard 2012:6).

According to Naidoo and Ramphal (2018:82), local municipalities are the 
types of local government close to the needs and demands of the citizens. A 
municipality has the right to govern, on its initiative, the local government af-
fairs of its community, subject to national and provincial legislation (RSA 1996). 
Municipalities must be a driving force for providing basic services to people 
across various communities (Masuku 2019:121). The municipality is the relevant 
institution of the sphere of government that directly interacts with communities 
as it has direct access to the local community’s everyday affairs (Kanyane 2010: 
85). However, most local municipalities within the Republic of South Africa are 
tainted and perceived to be ineffective to enhance the quality of service delivery 
(RSA 2009:6).
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This study sought to reveal the key challenges that prevent effective service 
delivery to communities under the Nkomazi Local Municipality and provides 
mechanisms and strategies to address these challenges thoroughly. This study is 
among some of the studies that specifically focus on service delivery at a local 
municipality level since the establishment of municipalities across the country in 
2000. This study is distinctive as it identifies and analyses specific challenges that 
hinder local government authorities in providing basic services. For that reason, this 
study is unique because it contributes to theoretical knowledge concerning service 
delivery. The research provides a better understanding of the link between service 
delivery and the policies and legislations of the country, thereby enhancing the 
sense of responsibility and ownership of the mandate to both the government and 
recipients of basic services. The significance of this study is that it provides knowl-
edge and theories of effective strategies that address hindrances to service delivery 
within local municipalities. This study contributes substantially to issues concerning 
the provision of theoretical knowledge on the branch of public management and 
government institutions responsible for capacity building within local government.

THEORETICAL FRAMEWORK

This study utilised the Public Administration and the New Public Management 
(NPM) theories. Public administration refers to the actions and processes taken 
by the government of the day to deliver essential basic services to the people it 
serves. The basic quality services being delivered to people by the government 
are meant to enhance the lives of community members. Public administration 
also refers to all government-related activities, institutions and statutes (Bvuma 
2014:8). Stroh (2014:7) outlines that public administration refers to the delivery 
of basic quality services to the society by the government and is guided by the 
variety of needs and demands of the society.

According to the Constitution of the Republic of South Africa (1996), “public 
administration must be governed by the democratic values and principles en-
shrined in the Constitution of the Republic of South Africa, which include the 
following principles extracted from Section 195(1) of the Constitution: (a) A high 
standard of professional ethics must be promoted and maintained; (b) efficient, 
economical and effective use of resources must be promoted; ( c) public adminis-
tration must be development-oriented; (d) services must be provided impartially, 
fairly, equitably and without bias; (e) people’s needs must be responded to, and 
the public must be encouraged to participate in policy-making and (f) public ad-
ministration must be accountable” (RSA 1996).

This theory links to this study since it is interrelated with governmental process-
es, public policymaking and the provision of public services by public servants to 
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the public. It is suited for this article because public institutions and administrators 
are supposed to be at the forefront of enhancing social, economic and political 
development.

Denhardt and Catlaw (2015:127-131) mention that the NPM theory originated 
as a mechanism for practical developments in the operations of public institutions 
around the 1970s. It attempted to resolve the fiscal and political crises confronting 
governments worldwide during that time. During the 1970s, the NPM approach 
diagnosed the problems in public institutions, such as inefficient use of organ-
isational resources and ineffectiveness in implementing public programmes and 
projects. This approach, as a remedy, encouraged restrictions on governmental 
growth, privatisation of government assets and the use of contracts instead of 
direct service provision (Maserumule 2011:28).

Maserumule (2011:29-30) states that the NPM is part of the contemporary 
features of theoretical and current worldviews. The NPM has thus far contributed 
to world discourse on how government should enhance development and perfor-
mance management. This theory has many theoretical features and is invaluable 
for having contributed a great deal to how governments can enhance production 
and performance management and ensure proper and effective financial manage-
ment and accountability (Mbandlwa & Mishi 2020:3).

This study associates itself with the NPM approach because the South African 
government enacted several legislative frameworks to enhance its performance 
and ensure accountability. That legislation is The Public Finance Management 
Act 1 of 1999, Local Government: Municipal Finance Management Act 56 of 
2003 and Local Government: Municipal Systems Act 32 of 2000 (Maserumule 
2011:31). These legislative frameworks are entrenched in the foundations and fea-
tures of the NPM which incorporates aspects such as decentralisation, economic 
and social development, performance management and outsourcing (Matsiliza 
2012:69). For example, the Municipal Systems Act 32 of 2000 and the Municipal 
Finance Management Act 56 of 2003) state that it is a prerequisite for municipali-
ties to ensure the continued involvement of community members and other stake-
holders during processes of integrated development planning as well as overall 
budgeting processes (Maserumule 2011:31).

LITERATURE REVIEW

Local government is among the three governmental spheres, including the provin-
cial and national governments, and is responsible for the local administration of 
public services. A local government sphere is autonomous and entitled to regulate 
matters relating to local affairs. Municipalities have the power to make and enforce 
by-laws (Madue 2016:8). Local government, specifically municipalities, have roles 
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and functions which differ entirely from those in the provincial and national spheres. 
However, the similarity between the three spheres of government is that of ensuring 
that services are delivered to the people without discrimination (Kanyane 2010:16).

According to Mbandlwa (2018:17-18) providing quality basic services to the 
people should be at the forefront of local government to uplift the dignity of the 
poor and previously disadvantaged groups affected by the apartheid system. Many 
municipalities in the country are not doing well concerning service delivery in their 
respective communities. Several challenges within local municipalities continue to 
hinder providing basic services to communities such as that some municipalities are 
struggling to draw up an effective budget to address community service delivery 
issues. The failure of municipalities to draft budgets ensures that they find it hard 
to sustain themselves financially and operate effectively, inevitably rendering such 
municipalities failures and incompetent (Beyers 2016 in Shongwe 2023).

Service delivery refers to the provision of basic quality services and goods that 
are classified as tangible public goods and intangible services (Beyers 2016 in 
Shongwe 2023). The effective delivery of basic services means setting up strate-
gies and plans that will be implemented by a government institution like a munici-
pality (Sefala 2009:31). Service delivery can be effectively addressed if account-
ability and ethical leadership are the driving forces for public officials (Mbandlwa 
2018:21). Beyers (2015 in Shongwe 2023) asserts that most South Africans have 
lost confidence in the government’s ability to govern efficiently, particularly in 
local government. Service delivery challenges all over South Africa have become 
severe, and this is epitomised by the rise of service delivery protests in various 
parts of the country, year after year (Ngcqoyiya 2018:31).

Figure 1 illustrates the trend for service delivery since 2004. It shows that ser-
vice protests are rising yearly (Asha and Makalela 2019:18).

Source: (Municipal IQ in Shongwe 2023)

Figure 1: Service delivery protests every year (2004–2019)
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According to the consolidated general report on local government audit out-
comes (MFMA 2019/2020), more than 70% of municipalities in the country are 
finding it difficult to manage their finances; hence, they also struggle to enhance 
the provision of basic services in the communities they serve (RSA 2020:36). 
The 2020 Auditor-General’s report outlines that one in five municipalities is on 
the verge of collapsing. The financial state of many municipalities is dire, to the 
extent that most of them would soon find it hard to operate properly, which is a 
significant concern (RSA 2021:84-86). More than 70% of municipalities are strug-
gling to operate satisfactorily, maintain the provision of basic services, and ensure 
that they consistently spend their allocated annual budget sustainably. When a 
local municipality cannot provide basic services to communities, residents’ trust 
in the municipality diminishes, creating the conditions for violent service delivery 
protests (Kgobe 2020:5).

Mabizela and Matsiliza (2020:1-5) state that the responsibility of municipali-
ties is to ensure effective and efficient delivery of basic and essential services to 
communities, such as water, electricity, housing and proper sanitation. There is 
an uneven distribution of basic services between rural and urban areas, whereby 
urban areas enjoy better service than rural areas. Scholars have alluded to the 
capacity of municipalities, which is a prerequisite for service provision in local 
government. Many municipalities across the country lack adequate capacity to 
provide essential services to communities. The current state of local government 
in rural areas shows that most rural municipalities still have backlogs for basic 
service delivery.

The White Paper on Local Government of 1998 (RSA 1998:27) outlines the 
mandate for municipalities, which is to ensure that they effectively address service 
delivery concerns such as infrastructure development, the housing backlog and 
many other services that citizens require. Disturbingly, most municipalities strug-
gle to provide adequate services to ensure that there is a level of effectiveness and 
efficiency. Municipalities need help to conduct effective oversight, contributing to 
the growing concern about the lack of services in communities. Monitoring and 
evaluation systems are not adequately administered, which contributes to a lack 
of accountability (Mabizela & Matsiliza 2020:2).

Municipalities in rural areas and townships could more effectively deliver ba-
sic services to citizens. This is seen by widespread demonstrations and service 
delivery protests across rural and township municipalities as citizens no longer 
have confidence and trust in municipalities because they fail to ensure that basic 
services are delivered to communities (Siddle & Koelble 2016:16-17). Mabizela 
and Matsiliza (2020:4-7) state that service delivery challenges result from several 
issues, including corruption, lack of capacity within municipalities, lack of effec-
tive oversight and inadequate budget from the national and provincial govern-
ment provided to municipalities.
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Mabizela and Matsiliza (2020:6-7) conducted a study examining service de-
livery challenges experienced by communities in the Okhahlamba Municipality 
in KwaZulu- Natal. They discovered that the Okhahlamba Local Municipality is 
failing to provide essential services to communities within its jurisdiction, resulting 
in a backlog for service delivery. It was found that the municipality is experienc-
ing several service delivery setbacks, and this was mostly triggered by its human 
resource and capacity constraints. It was also discovered that in the area of 
Maswazini, one of the communities where the study was conducted, community 
members stated that there was minimal service delivery. They said they did not 
have portable running water, and sanitation services were of poor quality. The 
findings also reveal that there is inadequate housing for citizens.

According to COGTA (2015 in Mabizela and Matsiliza 2020:6), municipalities 
are experiencing various challenges that hinder service delivery, such as inade-
quate technical skills, knowledge, leadership and management skills. Accordingly, 
public administrators and ward councillors need to gain the necessary skills and 
knowledge to perform their duties in delivering services to communities (IDASA 
2010:9). Municipal administrators and ward councillors are closely linked to com-
munities; they interact with community members to continually enhance. Local 
government authorities must devise strategies for acquiring human and financial 
resources to improve the lives of community members (Mabizela & Matsiliza 
2020:5-6).

A report by The Institute for Democratic Alternative in South Africa (IDASA) 
(2010:6) (in Mabizela and Matsiliza 2020:6-9), concurs that municipalities are 
facing considerable challenges in financial mismanagement, corruption and non-
compliance with financial legislation for local government. The failure of most 
municipalities in the country to control their finances determines those municipal-
ities’ success and failure in sustaining themselves and providing services to com-
munities. Primarily, the lack of financial management contributes to a great degree 
of failure in local economic development, infrastructure development, strategic 
growth, and service delivery.

Mabizela and Matsiliza (2020:5-7) assert that political interference is an-
other major contributor to service delivery constraints in Okhahlamba Local 
Municipality. Political parties involve themselves in issues of the municipal council 
and the administration of the municipality which creates problems for the smooth 
implementation of programmes for local and economic development policies and 
integrated development planning. There is no proper planned platform for public 
participation to enhance public service delivery in Okhahlamba. The main factors 
that hinder service delivery processes are mostly internal, strategic and opera-
tional. The findings indicated that the Okhahlamba Local Municipality does not 
provide sufficient services to the entire community under its jurisdiction. This is 
because of a lack of financial and other limited resources, political influence and 
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decision-making, a lack of community involvement unless there is a crisis and too 
many parties and stakeholders with interests that get involved in the formulation 
and implementation of service delivery projects and programmes (Mabizela & 
Matsiliza 2020:5-7).

Matsiliza (2012:67) asserts that the Constitution of the Republic of South Africa 
Act 108 of 1996, Section 40 (1) and (2) outlines duties and statutes for governing 
in the sphere of local government. This section of the Constitution assigns lo-
cal government and municipalities with objectives to embark on and ensure that 
these objectives are attained. Municipalities are given the assignment of ensuring 
that there is effective infrastructure development in communities and that there 
is local economic and social development. Accordingly, provincial departments 
of cooperative governance monitor and supervise the operations of municipali-
ties across the country. These governments provide oversight as they supervise, 
monitor and support municipalities countrywide. Politically, the sphere of local 
government is largely controlled by the African National Congress (ANC) because 
it controls the majority of municipalities in the country, except in some cases like 
the Western Cape Province, where the City of Cape Town and several municipali-
ties are controlled by the Democratic Alliance (DA) and some minority political 
parties (Mngomezulu 2020:39).

Mngomezulu (2020:38-40) conducted a study to investigate the state of 
political meddling in municipal administration at uMlalazi Local Municipality 
in KwaZulu-Natal, South Africa. For the past several years, there has been an 
increase in service delivery protests in the country because many people 
have grown frustrated with the lack of essential and effective service delivery. 
Corruption has become a common and systemic practice in most municipalities. 
South African municipalities continue to experience challenges with addressing 
political meddling in the affairs of the municipal administration, creating tension 
and squabbling between politicians and municipal administrators. Mashamaite 
(2014:12) identifies what appears to be avoidance of the principle of the separa-
tion of powers between politicians and municipal administrators in many mu-
nicipalities across the country. According to Mngomezulu (2020:39-40), political 
interference in most municipalities creates conflicts about how the municipalities 
are governed. Such clashes are prevalent in municipal projects and tenders where 
politicians typically show their interests. Politicians want to force municipalities 
to employ their cadres despite them not having the relevant qualifications, which 
means that the people who deserve to be employed are overlooked.

Munzhedzi (2020:94) argues that political interference affects service deliv-
ery to a large extent because the employment of underqualified people creates 
problems for the functioning of the municipality, leading to poor service delivery. 
Mngomezulu (2020:42-43) further states that political interference affects service 
delivery precisely because when an incompetent person is employed, they may fail 
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to execute their duties satisfactorily and the deployment of unqualified officials will 
impact service delivery. The ANC’s cadre deployment policy supports the view that 
people must be employed in government positions because they are loyal cadres of 
the organisation, which impacts service delivery. Disturbingly, during IDP processes 
in uMlalazi Local Municipality, municipal development projects are routinely al-
located to members of the ANC, despite some of them not undergoing financial 
verification and scrutiny to check if they are indeed capable of undertaking such a 
project. Some municipalities, including uMlalazi Local Municipality, do not comply 
with the country’s financial legislation, such as the MFMA.

Munzhedzi (2020:95-97) further claims that municipalities are characterised by 
their engagement in corrupt activities and maladministration. Surprisingly, those 
who violate legislative frameworks in municipalities are not held accountable and 
continue their malpractice, unscathed. Municipal managers, administrators, and 
politicians closely linked to municipalities practise misconduct regularly, despite 
several legislative frameworks and laws established to guard against it and ensure 
proper accountability and the rule of law. The institutions tasked with monitoring 
public finances and tracking the performance of municipalities are the munici-
pal councils and Municipal Public Accounts Committees (MPACs), the Auditor-
General and the Public Protector, among others.

Masiya, Davids and Mangai (2019:20-23) conducted a study assessing service 
delivery and public perception of a municipality’s ability to deliver essential ser-
vices in various communities in South Africa. Many developing countries face 
service delivery challenges, which have exacerbated a lot of violent service deliv-
ery protests that result in the loss of life and damage to property. Several munici-
palities in South Africa have also experienced, and some are still experiencing, 
service delivery protests accompanied by extreme violence and the destruction of 
property. Scholars have argued that such protests are mainly a result of the failure 
of municipalities to own up to their promise of providing citizens with basic qual-
ity services. The countrywide protests and demonstrations about poor service 
delivery result from poor housing quality, lack of water and sanitation services, 
failure by municipalities to address unemployment and the lack of electricity in 
many households.

Asha and Makalela (2019:2-3) mentioned in their study that service delivery 
challenges remain unresolved. Accordingly, most communities in the country 
have expressed unhappiness with the government and municipalities’ failure to 
provide adequate basic services. Municipalities should promote their develop-
mental role to overcome the centralised and fragmented planning practices of 
the apartheid era. The IDP is the municipality’s blueprint for encouraging com-
munity participation whereby community members raise their needs, demands 
and concerns so that a municipality can address them; however, municipalities 
are struggling to implement what the IDP requires them to do.
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RESEARCH METHODOLOGY

This study adopted a qualitative research approach. Creswell (2013:50) describes 
the qualitative research approach as a unique technique often used to collect data 
describing a particular social phenomenon. This approach is often used to get a 
deeper understanding and experience of how a specific individual or group of 
people within a specific environment views and understands the world around 
them. Bekwa, Grobler, Olivier, Sadiki and Van Niekerk (2019:41) indicate that 
the advantage of using the qualitative research approach is that it gives valuable 
and rich data about the participants’ perspectives on their views and experiences 
about the world around them. Since the research approach was qualitative, a 
multiple case study design was used as the interpretivist research paradigm.

A multiple case study design was utilised because this research involved 
several people, the officials (elected ward councillors and appointed municipal 
officials), who are the main research subjects. Bekwa et al. (2019:142) define a 
case study design as a type of qualitative research design which researchers utilise 
to investigate a single entity or phenomenon in a specific environment. The case 
study design was selected because the sample population was small, comprising 
16 participants from the municipality. In this study, the researcher used semi-
structured interviews and document analysis for data collection.

According to Maree (2010:122), an interview is a two-way conversation with 
the researcher asking the participants questions to collect data and learn more 
about the participants’ ideas, beliefs, views, opinions and behaviours. In this study, 
open-ended questions were used in the interview guide because open-ended 
questions allow the researcher to extract data on the participants’ points of view. 
The interviews were conducted at the offices of Nkomazi Local Municipality sites 
with municipal administrators from various departments in the municipality and 
ward and PR councillors.

The interview guide questions had the following sub-headings that were open-
ended questions with reservations for probing questions:

 Q Understanding of service delivery
 Q The role of local government
 Q Public participation
 Q Integrated Development Planning
 Q The roles and responsibilities of councillors and administrators within the 

municipality
 Q Financial management and auditing within the municipality
 Q Monitoring and evaluation within the municipality

These sub-headings provided detailed, rich data concerning the status quo of 
service delivery and its challenges within the municipality.
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Document analysis was chosen as a form of secondary data collection to gain 
insight into the service delivery challenges in the Nkomazi Local Municipality 
by addressing the everyday needs of the communities under its jurisdiction. 
Document analysis involved thoroughly analysing the municipality’s IDP from 
2017 to 2022. The Auditor-General’s report on municipalities for 2019/2020 was 
also analysed. Additionally, the 2020 Auditor-General’s Covid-19 Municipal Relief 
Funding Report (Covid-19 MRFR) provided a detailed analysis of the current state 
of affairs within the municipality. During this research, numerous reports from 
SALGA and COGTA were analysed to gain insight into the affairs of the Nkomazi 
Local Municipality. Newspaper articles, independent newspaper columns, media 
publications and press statements, and relevant and valuable official reports were 
critically scrutinised.

The data was analysed through thematic analysis. Braun and Clarke (2006:78) 
explain that the thematic data analysis approach involves discovering, interpret-
ing and reporting patterns and clusters of meaning within the dataset. There are 
specific steps taken during thematic data analysis, namely collecting, organising, 
transcribing, coding, describing and categorising interview notes, which were 
then transcribed and repeatedly read to identify emerging patterns.

This study investigated obstacles to municipal administrators and councillors 
executing their day-to-day activities of service delivery provision. Interviews were 
conducted to find out how the municipality addressed and managed these dif-
ficulties. In addition, document analysis was performed, and theoretical concepts 
were derived from the literature and municipal documents to obtain rich data.

RESULTS AND DISCUSSIONS

The following issues were identified as the biggest service delivery challenges 
within the Nkomazi Local Municipality. They are distinguished as institutional 
and external factors contributing to service delivery challenges.

Institutional factors contributing to service delivery challenges

Internal service delivery challenges within the municipality refer to all the internal 
issues found within the rural institution, and include:

Corruption
Nkomazi Local Municipality has been embroiled in corruption scandals over 
the past few years (The South African 2020). During the Covid-19 pandemic in 
2020, the municipality was reportedly involved in a PPE procurement scandal. 
The Hawks raided and seized critical documents relating to possible R27 million 
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PPE irregularities (City Press 2020). The Hawks’ spokesperson Brigadier Hangwani 
Mulaudzi confirmed that on 27 August 2020

“…the hawks raided the Nkomazi Local Municipality following investigations 
relating to alleged Covid-19 procurement fraud wherein the appointment of 
contractors and service providers were inconsistent with the requisite pro-
curement regulations” (The South African 2020).

It is believed that the allegations of corruption were made three weeks before the 
Hawks raided the municipality’s offices. It was reported in some newspapers that 
the municipal manager of Nkomazi Local Municipality,

“…had left officials confused when he allegedly hogged the Covid-19 budget 
and appointed companies without a bidding process, violating the Municipal 
Finance Management Act and Treasury regulations for tender above 
R200 000” (City Press 2020).

Fraud
Fraud is also among the challenges that were discovered within the municipality. 
It is believed that the municipality was embroiled in alleged fraudulent activities 
during the Covid-19 pandemic. According to the Auditor-General’s Covid-19 
Municipal Relief Funding Report (CMRF), the municipality was among the top 
12 municipalities with a heightened risk of susceptibility to fraud. The CMRF out-
lined that the Auditor General sampled all the metropolitan municipalities and 
several district and local municipalities to audit their expenditure trend during the 
Covid-19 pandemic. It was believed that Nkomazi Local Municipality assigned 
a service provider to do fumigation in March 2020, which cost the municipality 
R2 620 000. The Auditor-General raised concerns about the overspending for a 
single service for one month and voiced unhappiness over the lack of compliance 
to appointment and payment of service providers without following the proper 
processes and procedures for procurement policies within the municipality (RSA 
2020:36-38).

According to the Auditor-General’s CMRF report, Nkomazi Local Municipality 
was among the top four municipalities in the country with overpayments in service 
delivery related to the supply of water tankers during the Covid-19 pandemic in 
2020. The Auditor-General’s findings revealed that the municipality had assigned 
service providers to deliver water (with water tankers) to villages that experienced 
water shortages, and the service providers overcharged the municipality for the 
water tankers and transportation of water to and from villages. However, what was 
disturbing from the findings was that all the water tankers, irrespective of size or ca-
pacity, were paid the same flat rate for water transportation to villages, regardless of 
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the distance that these water tankers had travelled. Another alarming revelation was 
that documentation detailing this contractual agreement between the municipal-
ity and the service providers was hard to find. According to the Auditor-General’s 
report, the municipality incurred a loss of R461 380 due to the municipality’s igno-
rance and noncompliance in determining the appropriate rates for travelling differ-
ent kilometres to pay all the service providers (RSA 2020:66-67).

Human resource issues
A human resource issue was also identified as one of the challenges contributing to 
the lack of effective service delivery within the municipality (City Press 2020). The 
municipality was believed to be involved in nepotism and the ‘jobs-for-cadre’ scan-
dal (The South African 2020). Additionally, there needed to be better recruitment 
processes and procedures within the municipality. In 2019, the municipality’s human 
resource and finance departments overpaid staff members, incurring ZAR18 million 
with the overpayment of salaries. According to the municipality spokesperson, Cyril 
Ripinga, “An employee made a blunder by paying salaries instead of travel allow-
ances on the 15th of November 2019”. Thereafter, the municipal council did not pay 
staff members their salaries 10 days later, on 25 November, and workers decided to 
embark on a strike. They forcefully closed the Driekoppies water treatment stations 
and prevented the municipality from rendering other essential services, which inter-
rupted the provision of services to the communities within the municipality.

This put pressure on the council, and they had no other option but to accept 
that they had paid out a ‘bonus’ and thereby incurred an extra R18 million for 
salary payments in 10 days. Money that was supposed to be channeled to service 

Table 1:  Municipalities with overpayments during Covid-19 municipal relief 
funding

Province Municipality Project Possible 
Overpayment

Eastern Cape OR Tambo District Municipality Water supply 
using tankers R 43 140

Mpumalanga Bushbuckridge Local Municipality Water supply 
using tankers R 228 800

Mpumalanga Mbombela Local Municipality Water supply 
using tankers R 84 837

Mpumalanga Nkomazi Local Municipality Water supply 
using tankers R 461 380

Total R 818 157

Source: (Auditor-General 2020)
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delivery was now lost due to the incompetence of staff members in the finance 
department. The council tried to persuade workers to collaborate to find strategies 
for recovering the money, but workers kept their position. The council implored 
workers to deduct the money from their salaries voluntarily. However, workers 
refused as they said they could not pay back the money because they were gen-
erally in debt. They threatened to shut down the municipality if it continued to 
attempt to recoup the money (The South African 2020).

Political interference
The Nkomazi Local Municipality has become more politicised than ever. It is 
sometimes difficult to distinguish between politicians and municipal administra-
tors. There is a prevalence of cadre deployment and nepotism within the munici-
pality. The issue of political interference in the municipality undermines the au-
tonomy of its human resources department. The municipality is governed by the 
ruling ANC party, which has an outright majority in the municipal council (NKLM 
IDP 2020/2021). The ANC’s influential political leaders have seized the duties 
and responsibilities for recruiting and selecting workers within the municipality 
without following the proper procedures and protocols. The political deployment 
of underserving and unqualified persons ensured that even individuals who did 
not qualify were selected for managerial and strategic positions simply because 
they were loyal members of the political party (City Press 2020).

Political allegiance and loyalty over service delivery were the order of the 
day at the municipality. Around October 2020, community members from the 
Nkomazi sub-region staged a protest at the municipality’s head office in Malelane 
to voice their dissatisfaction about the employment of more than 200 workers 
without following proper procedure. However, these claims were refuted by the 
spokesperson of the municipality, Cyril Ripinga, who said

“…these posts were advertised [in 2019] and were meant to be filled early 
in 2020 but the procedure was delayed by the outbreak of Covid-19 and the 
lockdown” (Mpumalanga News 2020).

The fact that the municipality was embroiled in a battle for the election of the 
executive mayor also contributed to the lack of service delivery in communities 
under the municipality (City Press 2020).

External service delivery challenges

The following are external factors contributing to delivery challenges within the 
municipality: Illegal immigration, vandalism, and illegal dumping. These ex-
ternal factors are problems beyond the municipality’s operations or reach; the 
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municipality might be unable to control or prevent them. The following external 
factors were identified as the most problematic affecting service delivery within 
Nkomazi Local Municipality.

Illegal immigration
Communities across the municipalities have expanded considerably over 
the past 10 years. New informal settlements have ‘mushroomed’ all over the 
municipality’s jurisdiction, burdening the municipality’s budget. The increase 
in the population due to immigration means that the municipality’s revenue 
would decrease because some funds had to be channeled towards providing 
basic services like water to these newly established villages. The influx of il-
legal immigrants from neighbouring countries like Eswatini and Mozambique 
contributes to population growth, putting a strain on the municipality’s finances. 
The immigration of foreigners contributes to the high rise of illegal land inva-
sion, causing the expansion of new villages within the Nkomazi sub-region. This 
created problems for the municipality regarding effective planning (NKLM IDP 
2020/2021).

Vandalism
Another issue that continues to derail the provision of basic services to commu-
nities is the vandalism of public and private properties during service delivery 
protests. Community members destroy basic infrastructures like roads, schools, 
community halls, cemeteries and clinics during service delivery protests or any 
other protest they embark on. This, in turn, delays the progress of service delivery 
by the municipality. There is also significant vandalism of water infrastructure 
like pipes which usually occurs through illegal water connections by community 
members (NKLM IDP 2020/2021).

The Auditor-General asserts that nationwide municipalities lose between 15 to 
30% of water annually. Approximately 84% of municipalities with the mandate to 
provide communities with water services suffered a loss of R9.82 billion of wasted 
water that was supposed to be distributed effectively to needy communities. It 
was noted that some municipalities explained their water losses in rand value and 
how they lost such water; others opted to take no accountability by not disclosing 
how they had lost their water (RSA 2022:43-45).

Illegal dumping
The issue of littering continues to be an obstacle to effective service delivery by the 
municipality. Residents from various communities, dump rubbish near or inside 
dams and streams the municipality should use to provide clean, quality water to 
community members. The garbage also blocks and destroys water infrastructure 
like pipes and water treatment plants. This creates a burden for the municipality in 
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the provision of clean drinking water. It also contributes to illnesses that originate 
from drinking polluted water (NKLM IDP 2020/2021).

According to the Auditor-General, municipalities have a duty and an obliga-
tion to provide communities with clean drinking water and sanitation services. 
The provision of water is a key service delivery area for all municipalities in the 
country. However, in some municipalities, water is not adequately conserved by 
effectively managing and controlling its use (RSA 2022:34).

Results from qualitative interviews

The study sought to investigate service delivery challenges in Nkomazi Local 
Municipality. Data collection was done by conducting face-to-face semi-struc-
tured interviews with 16 participants. There were six municipal administrators 
within various departments, six ward councillors and four PR councillors. The 
study undertook to understand service delivery challenges within the Nkomazi 
Local Municipality. The data collected was meant to reflect the strategic impor-
tance of Nkomazi Local Municipality in service delivery and, more specifically, in 
advancing the lives of community members under its jurisdiction. This research 
focused on the challenges that Nkomazi Local Municipality faces in terms of ser-
vice delivery. From the findings of this study, when analysing responses from the 
participants as well as through document analysis, Nkomazi Local Municipality 
is confronted with the following challenges that hinder effective service delivery:

Poor planning
The municipality needed to plan properly how it wanted to achieve its set objectives 
of delivering essential services to communities. It needed to have strategic plans for 
effectively and efficiently utilising its resources. Inadequate planning contributed to 
mishaps with service delivery to communities. The municipality needs to be more 
responsive to the needs and demands of communities, as seen by lengthy delays in 
addressing critical matters such as water shortages and other service delivery issues. 
If community members are not involved by the municipality, the municipality can-
not focus on delivering services that are essential to communities.

Financial mismanagement

The study found an element of noncompliance with financial legislation by the 
municipality. Municipal officials do not comply with procurement policies. This, 
in turn, creates a burden on the municipality’s finances as procurement processes 
and procedures are routinely disregarded by the municipality. This contributes 
to the inadequate delivery of services as funds for the provision of such essential 
services are usually exhausted due to illicit and irregular expenditure.
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Human resource issues
Nkomazi Local Municipality seems to need to conduct proper recruitment 
procedures for its personnel. The municipality does not uphold the principle of 
transparency during its recruitment, shortlisting and interview processes. Proper 
procedures are not adequately followed, and political influence is allowed during 
these processes.

Corruption
Corruption was rated among the most severe factors contributing to the decline in 
municipal service delivery in the entire country. Corruption is a major challenge 
for many local municipalities in the country, and Nkomazi Local Municipality is 
no exception.

Political interference
This issue continues to be of great concern in many municipalities all over the 
country. Municipalities have been ‘captured’ by top politicians everywhere, and 
Nkomazi Local Municipality is no exception. A municipality must note that it is 
responsible for ensuring service delivery and not for honouring the interests of 
politicians. Political interference affects how a municipality is governed; commu-
nities often suffer because of lack of service delivery.

Illegal immigration
The influx of legal and illegal immigrants from neighbouring Eswatini and 
Mozambique negatively impacted the Nkomazi Local Municipality’s budget. The 
immigrants have to be catered for by the municipality once they are in the coun-
try as they engage in land invasion and the illegal occupation of land. This places 
a burden on the municipality’s finances.

Vandalism
Community members engage in vandalism whenever they want to show their 
unhappiness over the lack of service delivery to their communities. Community 
members damage public and private property during service delivery protests and 
should own up to that. Community members seem unaware that the facilities they 
are destroying need to be preserved for future generations and that they must 
take responsibility for and guard against vandalism as these properties are there to 
enhance their lives and that of the future generation.

Illegal dumping
There was gross illegal dumping in many communities within the Nkomazi Local 
Municipality. This poses a hazard to communities and the environment as a 
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whole. Poisonous substances may result in children’s deaths due to excessive and 
illicit garbage dumping.

CONCLUSION AND RECOMMENDATIONS

The study focused on attempts to understand the main challenges the Nkomazi 
Local Municipality faces regarding service delivery within its communities. 
Service delivery is guaranteed by the Constitution of the Republic of South Africa 
of 1996.It is a constitutional right of the members of the various communities 
under the Nkomazi Local Municipality. The study sought to understand the chal-
lenges the municipality faces in providing effective service delivery by interview-
ing municipal administrators and ward and PR councillors. The 16 participants 
in this study were representative of the views of a specific group of respondents 
attached to the Nkomazi Local Municipality. Their views may not represent the 
entire local municipality.

The study further explored the problems and challenges facing the municipality 
with service delivery in depth by analysing important documents. The data obtained 
from document analysis was linked with the data gathered through interviews with 
the participants of the study. Finally, possible mechanisms for addressing service 
delivery problems experienced by Nkomazi Local Municipality were suggested.

The following recommendations are made for the municipality to address 
the challenges that hinder effective service delivery to communities under its 
jurisdiction.

Improved planning

Proper planning must be implemented within the municipality. In addition, the 
municipality must monitor and implement IDP forums. Municipalities should 
effectively and continuously involve community members in the affairs of the 
municipality by ensuring regular and constant communication with members 
of the communities. For example, there should be effective formulation and 
implementation of the IDP, which requires community members’ involvement. 
The municipality needs to develop community development initiatives (outreach 
programmes) that will inform community members on basic IDP skills and the 
importance of public participation.

In addition, the municipality should involve ward committees because they 
play a crucial role in ensuring the effective dissemination of information from the 
municipality to the communities. Public participation is beneficial and should be 
promoted as it enables communities to provide input about their needs and de-
mands and what should be done by the municipality to enhance their lives. The 
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ward committees are essential to local government as they promote transparent, 
effective, and good governance.

Improved financial management

There should be proper monitoring and evaluation of financial usage within the 
municipality and accountability needs to be enforced. Community members must 
also pay for the services they receive from the municipality to supplement the 
institution’s annual budget. The municipality must devise strategies to ensure that 
it can manage its annual allocated budget by doing proper and effective plan-
ning to sustain itself and remain operational. Most importantly, there should be 
consequences for municipal officials who neglect financial legislation and engage 
in financial mismanagement. Law enforcement agencies must be allowed to in-
vestigate and prosecute anyone who violates the law.

Effective human resource management

The municipality must recruit capable and qualified personnel. The municipality 
must conduct workshops and training for newly recruited staff members so that 
they can perform better. The municipality must be transparent with its recruit-
ment, shortlisting and interview processes. Proper procedures must be followed, 
and political influence should not be allowed during these processes.

Prospective job applicants should undergo rigorous checks and verifications 
for the municipality to employ only qualified and appropriate personnel. A 
municipal administrator employed in the finance department should possess a 
financial qualification because a municipality requires a person with relevant ex-
perience and expertise to deal with fiscal matters. The municipality should refrain 
from employing people based on their political affiliations. In short, political in-
terference should be disregarded at all costs during the municipality’s recruitment 
drive. Performance agreement contracts should be designed and implemented.

Corruption control

The Prevention and Combating of Corrupt Activities Act 12 of 2004 and the 
Local Government: Municipal Finance Management Act 56 of 2003 must be 
strenuously enforced to address issues around corruption and maladministration 
within the municipality. Transgressors must be prosecuted by ensuring that when 
an employee is found to have been engaged in corrupt activities, they must be 
reported to law enforcement agencies to ensure it does not occur in future. The 
municipality must deal with corruption decisively and municipal officials must be 
held accountable at all times.
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Political interference control measures

The municipality must ensure that it does not allow itself to engage in political 
issues but instead focus on service delivery. Recruitment of personnel must not 
be politically motivated. Instead, it must be on merit. Deployment should be 
aligned with qualifications. The majority political party within a municipality 
should lead the way by ensuring that it commits to effectively implementing 
municipal policies, programmes and activities that will assist the municipal-
ity in sustaining itself. This means that community members should hold the 
municipal council accountable. Members of the majority political party should 
not engage in numerical arrogance. They must regularly be held accountable. 
Transparency, democracy and good governance should be a municipality’s key 
pillars and cultures.

Illegal immigration control

The Department of Home Affairs needs to investigate this issue as it is beyond 
the municipality’s capacity. Border management should be reinforced, and there 
should be strict rules for those entering the country either illegally or legally.

Dealing with vandalism

The municipality must work closely with law enforcement agencies to report 
cases of vandalism, and the perpetrators of such vandalism must be prosecuted. 
Community members need to take ownership of their community facilities and 
report any vandalism of public property.

Dealing with illegal dumping

The Nkomazi Local Municipality, in collaboration with community members and 
other stakeholders, must develop awareness campaigns and educate community 
members about the dangers of excessive and illicit garbage dumping. The com-
munity must know that illicit dumping poses significant potential environmental 
hazards. Communities need to take care of their environment and keep it clean 
and safe at all times. One way of teaching is by the so-called three ‘Rs’: reduce, 
reuse and recycle, whereby people are taught that waste material can be recycled 
to maintain a sustainable environment. Community members must be taught that 
waste material can be reused and recycled into valuable items and that they can 
even open businesses and sell these. Plastic, glass and cardboard boxes can re-
produce items such as caps, rubber mats, drinking cups and many other kitchen 
utensils.
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NOTE

* This article is based on an unpublished Master’s dissertation (M.A. Public Management and 
Governance) under the supervision of Prof D Meyer: Shongwe, B. 2023. Service delivery challenges 
within rural communities: The case of the Nkomazi Local Municipal area. Johannesburg: University 
of Johannesburg.
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INTRODUCTION

Strategic management mechanisms have been introduced in public administra-
tion globally to enhance capacities and organisational performance caused by 
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ABSTRACT

The article focuses on the organisational variables influencing the execution 
of strategy in public sector organisations. After comprehensive strategies have 
been developed, significant challenges are often encountered during the 
strategy execution process. The growing needs of communities coincide with 
the shrinking resources in public administration where cost-effective means 
and efficiency are the main concerns to contribute to more effective service 
delivery with less resources. The article conceptualises the public strategic 
management process, provides several perspectives for strategic management 
in the public sector and highlights the public service planning framework and 
other plans. It then discusses the organisational variables influencing strategy 
execution in public organisations. The study found that the ability to develop 
and execute new strategies means the difference between effective service 
delivery and failure on the part of public sector organisations and that the ma-
jority of strategies in public organisations fail in the strategy execution phase.
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increasing economic and political challenges (Bryson and Alston 2005). Pearce 
and Robinson (2007: 3) maintain that strategic management is regarded as the 
senior management role and responsibilities that results in strategy development, 
application and monitoring with a set of strategic objectives within a sector in 
which organisations function. Strategy execution is regarded as a practice that 
transforms the strategic plan into a sequence of activities that ensure that the 
predetermined strategic objectives of the organisation, are effectively realised 
(Thompson and Strickland 2003:365). For many years, strategy development was 
widely viewed as a more significant part of the strategic management process 
than strategy execution. However, contemporary studies find that strategy execu-
tion is a prerequisite for effective organisational performance and service delivery 
(Wauters 2017 in Sibiya 2018).

Bryson (2010 in Sibiya 2018) concurs that strategic management is a process 
that integrates strategic development and strategy implementation on an ongoing 
basis to realise legal mandates. Strategy execution, rather than strategy develop-
ment alone, is a prerequisite for effective organisational performance.

Scarcity of resources affects effective organisational performance and service 
delivery, and most organisations have processes for translating strategy into de-
sired outcomes. However, the strategies do not produce the desired outcomes. 
Ehlers and Lazenby (2007:213) view execution as a means of focusing on the 
operational plans, and to address any unanticipated deviations.

Strategy execution is essential, but demanding because execution activities 
have a longer time frame and involve more individuals, which becomes a chal-
lenge as the public service is a complex environment (Brynard 2005:651,653). 
The incapacity of public organisations to efficiently accomplish their set strategic 
goals is one of the factors that limits their success, which requires constant invest-
ment in managing resources (Madue 2008:200).

Research studies revealed that there are many organisational detracting factors 
to the effective execution of strategy (Kaplan and Norton 2004:277). Rahimnia, 
Polychronakis, and Sharp (2009:246-260), concurred on the “blemishes” in 
strategic planning as the contributor to the inhibitors to strategy execution. The 
authors highlighted key inhibitors of strategy execution within the organisation, 
which were: planning results, organisational arrangements, individuals (people), 
as well as leadership. When key people in the development of a strategy are not 
participating in its execution, the ownership is often lost.

The challenges and the key organisational drivers and inhibitors of effec-
tive strategy execution are discussed in this article as important organisational 
variables influencing strategy execution in public sector organisations. These 
include: linking budgets to strategy execution; audit report perspectives; lead-
ership and management; organisational structure and culture and Information 
Communication and Technology (ICT).
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CONCEPTUALISING THE PUBLIC STRATEGIC 
MANAGEMENT PROCESS

When examining features of the public strategic management process, it is important 
to delineate the concept of public strategic management. There is no clarification 
of what strategic management processes precisely involve (Stoney 2001:27-33). 
However, Walker, Andrews, Boyne, Meier, and O’Toole (2010:524), argued that stra-
tegic management processes are made up of two significant organisational processes 
namely, the strategy development, which requires crafting strategies, objectives and 
actions to have a strategic plan that determines the future ideal of the organisation; 
and strategy execution complemented by resource allocation and strategy control 
and evaluation. The strategic management process is the central integrative process 
that gives the organisation a sense of direction and ensures a concerted effort to 
realise strategic goals and objectives (Poister and Streib 1999 in Sibiya 2018).

Bryson (1988:118) describes strategic management largely as a well-organised 
effort to produce significant results and activities that define ‘what’ an organisation 
is, ‘what’ it does, ‘why’ such services, programmes and projects exist; and ‘how 
it should be done’. In contrast, Abdulwahid, Muhamad Sehar Arshad and Iftekhar 
(2013), view strategy planning as an important integrated process. However, 
in terms of this article, the application of strategy is seen as the key process that 
has a longer time frame than planning, involves many people and has more task 
complexities. The Public Service Commission (2008:13-15) states that Head of 
Departments (HoDs) have unplanned transitions from one leader to another, tak-
ing over predetermined strategy objectives that cause instability and inconsisten-
cies in public sector organisations. Poister, Pitts and Edwards (2010 in Sibiya 2018) 
concede that strategic planning approaches in public sector organisations are not 
always designed at improving organisational performance of ongoing programmes.

Thompson, Strickland and Gamble (2008:256) have introduced a strategic 
management model that has five phases of planning, as reflected in Table 1:

Table 1: Strategy management model

One Two Three Four Five

Define the 
organisation 
and the vision 
and mission 

Setting strategic 
goals and 
objectives

Developing of 
performance 

targets 

Executing of the 
strategic plan

Monitoring and 
evaluation of 

performance and 
reformulating 
the strategy

Feedback

Source: (Thompson, Strickland and Gamble 2008:256)
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Inferring from Table 1, leadership does not necessarily go through the phases 
as indicated. The first three phases identify the philosophy that underpins strategic 
planning processes in the organisation. First, the boundaries between phases are 
sought to change the basic method of managing the strategic planning processes. 
Leadership and senior managers describe the vision and mission of the organisa-
tion. Second, is the link between the vision and mission that leads to the strategic 
goals and objectives. Third, it involves the development of performance targets 
that link to strategic objectives. The fourth phase consists of a series of steps per-
formed by various resources within the organisational levels. The execution of 
strategies needs planning and managing processes, which is a large part of man-
agement, since customers expect better and customised services. Management 
ought to learn to respond to customers’ needs and render effective services and 
products. This also involves not only managing, but also the administrative bur-
den to turn the strategic plans into desired results, and the processes take time to 
produce the products. The fifth phase, focuses on the effects and not the causes. 
It focuses on the monitoring and evaluation and is both the end and the beginning 
of the strategic management cycle. Developing and executing strategy must be 
regarded as something that is constant and progressive.

In contextualising strategy execution, there is no generally accepted defini-
tion of strategy execution because the separation of strategy development 
and execution causes fragmentation in a top-down strategy approach versus 
a bottom-up strategy development that are noticeable factors in public sector 
organisations, asserts Hupe (2014 in Sibiya 2018). It is important to understand 
the bigger picture before starting with the execution of the strategy. The strategy 
management model in Table 1 lacks detail as there is no clear transition from 
Phases One, Two and Three to Phase Four, and it can be viewed as a top-down 
approach that does not provide an understanding of the strategic plan, philoso-
phy or changes, argues Hupe (2014 in Sibiya 2018). On the other hand, in a 
bottom-up approach, employees at all levels participate in strategic processes 
and need to better understand the role of their activities so that there are rela-
tionships between operations, senior management and middle managers and 
officials at all levels in directing their actions within set rules and objectives, 
(Hill 2003 in Sibiya 2018).

According to Pearce and Robinson (2007:3), management should provide 
direction and certainty in organisations by taking strategic, administrative and 
operational decisions so that the employees at all the levels will understand the 
organisational goals within the organisation. In addition, these decisions are con-
tributors towards the improvement of service delivery, not only on the strategic 
management level, but on all employees who implement these strategies.

Colgan, Rochford and Burke (2016: 27) assert that effective leadership and 
management are crucial for the effectiveness of public sector strategies. However, 
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Smets, Jarzabkowski, Burke and Spee (2015:942-943) view leadership effective-
ness as most visible when an organisation develops its strategy, but the visibility of 
leaders when executing the strategy is minimal. Thus, information such as setting 
objectives, utilisation of resources and monitoring the process are additions to the 
original strategic models. Stavros, Cooperrider and Kelly (2014:4) indicate a char-
acteristic strategic management process in contemporary management literature, 
as reflected in Figure 1.

Drawn from Figure 1, the transition from strategy development to strategy 
execution remains a gap, which is complex, since it involves many people who 
operate at different levels of the organisation (Harrington and Williams 2004:297-
306). Neuman (2006:111) states that the primary strategy is to view an organisa-
tion as a system of improving the performance of each organisational component. 
According to Stavros et al. (2014:5), a major emphasis of the strategy planning is 
to set the stage of defining and coordinating the interdependent factors or opera-
tions by improving service delivery or productivity. Hupe (2014 in Sibiya 2018) 
contends that it is difficult, if not impossible, for public managers to state the over-
all mission and objectives of their organisations, as they are not all encompassing 
and measurable as revenue results. In contrast, Mukherjee and Mukherjee (2017 
in Sibiya 2018) view the desirable outcomes as likely to rely on embracing behav-
ioural changes on the planning processes of programmes in which ownership by 
the communities ought to be the key factor.

Figure 1: Strategic planning model

Source: (Stavros, Cooperrider and Kelly 2014:4)
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The lessons learned from Figure 1 concerning the strategic planning model 
have implications in the day-to-day functioning of any organisation. The applica-
tion of the strategies provides an advantage to the leadership and senior manage-
ment during a transition to focus on organisational performance that will propel 
public sector organisations to effective service delivery. However, Bovaird, Stoker 
and Loeffler (2016 in Sibiya 2018) urge that citizens more importantly, should be 
involved in the planning process.

PERSPECTIVES FOR STRATEGIC MANAGEMENT 
IN THE PUBLIC SECTOR

Strategic management processes which embrace public policies and planning as 
part of a broader strategy process, gained significant ground in theory and in prac-
tice. Strategic management is now prominent because of the introduction of the 
National Treasury Strategic Framework where strategic management processes 
become the core of the public sector organisations for generating insights into the 
complex direct and indirect links among public strategic management processes 
(Wolf and Floyd 2013 in Sibiya 2018). Theoretically, the context of public strategic 
management is linked to the level of inclusiveness and convention of the process. 
The strategic planning processes have received more attention because of the 
South African Excellence Model, New Public Management (NPM), New Public 
Governance (NPG), government outcomes and the National Development Plan, 
2030 (NDP), and the idea is to create an effective service delivery model. There 
are possibilities of applying strategic theories in public organisations, especially by 
the National Treasury Strategic Framework, but in the public sector, the emphasis 
is on cost which is a more prevalent feature, especially when defining delivery 
systems (Sibiya 2018).

The hypothetical assumption that public strategic plans lead to positive out-
comes, is highlighted by Walker, Andrews, Boyne, Meier and O’Toole (2010) who 
indicate that strategies vary across organisations, and organisational variables to 
be taken into account are diverse. For them, strategic plans shape the impact of 
constraints on performance, and is in theory, both directly and indirectly linked to 
performance (Walker et al. 2010).

Public senior managers are the “guardians” to ensure the continuity of govern-
ment service delivery and influence the collective processes (Cook 1998 in Sibiya 
2018). Within government, planning of and budgeting for programmes and projects 
cannot occur properly without policy considerations that form the basis for tracking 
and assessment of programmes of action (Valadez and Bamberger 1994:59-61).

Public policy development is based on the Election Manifesto and the 
Medium-Term Strategic Framework, including the 12 national strategic outcomes, 
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which were established through comprehensive consultations at both ministerial 
and administrative levels (RSA Guide to the Outcome Approach in Sibiya 2018). 
The strategy links to planning frameworks and other programmes of action, 
budget processes to promote accountability, as well as the need for monitoring 
and reporting (National Treasury 2010:1-2). The National Treasury’s policy de-
fines the scope within which the organisation can operate and empowers senior 
management to deal with the strategy decision. According to Jones and George 
(2003:277), organisational planning must contain five phases for the allocation of 
roles and responsibilities for strategy execution, develop operational plans with 
schedules, allocate the necessary resources, and ensure accountability of respon-
sible managers.

For the scope and parameters within which public sector organisations function 
and the decisions to be taken by the executive authority or senior management, 
organisational planning is viewed as a bigger picture approach that blends objective 
analysis of values, goals, and priorities to map a future direction (Poister 2010:246). 
Government departments formulate strategy in accordance with Chapter 11 of the 
White Paper on the Transformation of the Public Service of 1995.

Lorange (1998 in Sibiya 2018), indicates that successful execution begins 
with the development phase and a failure to find that link between strategy 
development and strategy execution is a step towards strategy failure. Strategy 
development is basically entrepreneurial in nature and requires thorough analysis, 
decision-making and innovation. However, Chapman (2002:18), concurs with 
Lorange that strategy execution requires administrative and managerial skills and 
an ability to analytically envisage impediments that might arise.

Naidoo (2005:109) states that the slow pace of execution by some govern-
ment departments can be ascribed to a shortage in management competencies. 
Kaplan and Norton (1996:10), agreed that leadership can strategically drive policy 
processes by the effective utilisation of public servants. According to Bana and 
Shitindi (2009:61) an organisation without a strategy is viewed as purposeless and 
unsure of its service delivery and production processes.

Thompson and Strickland (2003:365), view strategy execution as an impor-
tant part of organisational performance for realising predetermined objectives 
to enhance service delivery. There has to be a move from bureaucratic rule-
driven systems in public service management to an outcomes-based approach 
to government’s effective service delivery. Public service organisations are sup-
posed to function within the NPM model, where the focus is on achievement of 
measurable results and effective service delivery. Despite the quest for efficiency 
through NPM and disapproval of unethical conduct by the public service, there 
are still complaints of unreliable behaviour by public servants, including senior 
management (Lues and Bester 2007:93). Welman, Kruger and Mitchell (2005:12, 
20), emphasised the lack of understanding of the complexity within which public 
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organisations are operating. This can be strengthened by organisational policies, 
organisational culture, organisational structure and systems, which are key for ef-
fective public management practices. Kreitner and Kinicki (2010: 66-67) support 
Welman, Kruger and Mitchell that the values are concepts that pertain to desir-
able behaviours and are important for the individual and organisation to succeed 
in pursuing organisational strategy.

The government’s strategic approach is based on an outcomes-based approach, 
as advanced by the National Treasury (2010:2) in South Africa. Public organisations 
are to adopt strategic development to support leadership and senior managers to 
contain their budgets (fiscal “harshness”) and maintain funding for the government’s 
priority areas. Although the strategic development process and strategic choices are 
made and executed, there are organisational factors that affect its effectiveness in 
the realisation of predetermined objectives (Elbanna 2006 in Sibiya 2018).

PUBLIC SERVICE PLANNING FRAMEWORK 
AND OTHER PLANS

Efficiency is achieved by linking the policymaking process with the resources 
needed to make the policy a reality. In South Africa, the public demands for effec-
tive service continue to grow as people’s expectations about service delivery con-
tinually rise. The significant number of participants involved in the execution in-
cludes middle management, production staff, and the users of the public service, 
who are crucial for effective organisational performance (Guth and MacMillan 
1986:313-327). Cook (1998 in Sibiya 2018) finds substantial merit in successful 
strategy execution being through people who embrace difficult challenges and 
continue to build an organisational culture that encourages work commitment on 
a daily basis. With public policy as the focal point of public administration, the 
strategic execution process is intended to get the organisation to where it wants to 
be (Canfield 2005 in Sibiya 2018).

Funds are always insufficient and have to be carefully managed to get the most 
out of resource constraints, taking cognisance of efficiency and effectiveness. 
Pencheon, Guest, Melzer and Muir Gray (2008:3787) consider the relationships 
between plans, programmes, the organisational principles and transformation 
as the important factors of effective service delivery. The relationships between 
policy, strategy, and implementation with models, are illustrated in Table 2:

Drawn from Table 2, integration between policy, strategy and implementation 
is stimulated by governments’ needs to regulate and link organisations’ perfor-
mance targets with budget allocations. Bryson (1995 in Sibiya 2018) supported 
this model as it contains the purpose, policies, programmes, activities and results 
that outline what an organisation wants to achieve. Henry (2008:8) concurs that 
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functional strategy is basically responsible for the provision of support to business 
strategy and it is the responsibility of managers in the different functional units to 
ensure that their activities are geared to assist and complement the efforts towards 
achieving the business strategy.

The National Treasury (2010:4) gives guidelines for the Public Service Planning 
Framework that serves as a strategic development plan in public sector organisa-
tions. The framework is preceded by a number of policy decisions from national to 
provincial, as well as local municipality levels and the spread of resources to give 
effect to the processes. The Public Service Planning Framework and other plans 
start from the Medium-Term Strategic Framework (MTSF) backed by the legislative 
mandates through the State of the Nation address, the Government’s Programme of 
Action and what resources would be required via the State of the Province address. 
Together, they lead to the development of the Provincial Growth and Development 
Strategy and the formation of strategy for the various departments at provincial 
and local spheres. The process is about coherent activities backed by set policy 
frameworks that eventually concentrates on resources for realising pre-determined 
strategic objectives. The challenge of the Public Service Planning Framework is the 
environment from national to provincial and specifically public sector organisations 
within the different targets and spreading of resources through various agendas.

Figure 2  illustrates the frameworks in terms of the strategic intent that is trans-
lated to service delivery.

Each public sector organisation must develop a five-year strategic plan, which 
aligns with the Government’s Programme of Action, as expressed in the MTSF. 
However, it is expected that each government department or public organisation 
ought to have strategic plans. Hughes (2003 in Sibiya 2018), identifies challenges 

Table 2: Relationships among policy, strategy and implementation

Policy Strategy Implementation

Particular philosophies 
accepted by management 
are frequently built on 
policy as evidence.

Influenced by policy mandate 
of the services, politics, public 
opinion, and the media.

Instance: It is the strategy of 
the government to convert 
policies into programmes 
and strategies.

Important steps that need 
to be taken are critical 
to deliver the services 
over a 5-year period.

Needs to be supported by 
strategy goals and objectives.

Example: Pre-determined 
strategic objectives set (5) 
years, guide the operations 
and resources allocation of 
the public sector organisation 
to improve service delivery 
and sustained projects.

Ensure that agreed set of 
objectives and targets provide 
common platform to better 
leverage budget and other 
resources alignment and 
translate strategy into action.

Example: The application 
of strategy enabling a 
public sector organisation 
to measure its progress 
in realising the agreed 
initiatives to advance strategic 
objectives for growth and 
project implementation.

Source: (Pencheon, Guest, Melzer and Muir Gray 2008:3787)
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in the Public Service Planning Framework and other plans as compared to private 
sector organisations. Hughes (2003 in Sibiya 2018), is of the view that appropriate 
benefits of the Public Service Planning Framework and other plans requires capacity 
for the execution of strategies and set plans that should be identified and developed 
during the planning processes. This implies that the leadership and management 
role is also to provide strategic direction and contribute towards organisational de-
velopments that could be viewed as coherent sets of activities executed at strategic 
management positions. However, Naidoo (2004 in Sibiya 2018) asserts that inad-
equate alignment of strategy planning and strategy implementation could lead to 
ineffective service delivery and the realisation of predetermined strategic objectives.

As reflected in Figure 2, public sector organisations’ planning consists of a 
number of legislative mandates, sectoral strategies and the Provincial Growth 
and Development Strategy with role-players outside the organisations that make 

Figure 2: Public service planning 

Source: (National Treasury 2010:4)
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central contributions to the strategic planning and other plans. These different 
plans should be integrated into a single strategic plan for a public sector organ-
isation. Guth and MacMillan (1986:313-327) state that the challenge of strategy 
application is to link strategic controls, since imbalance of strategic controls fails 
to outline the boundaries of the leadership and management role that can impact 
negatively on the public sector organisation. Kaplan and Norton (1996:10) concur 
that strategy-focused leadership can strategically drive policy processes by the ef-
fective utilisation of public servants.

ORGANISATIONAL FACTORS AFFECTING 
STRATEGY EXECUTION

The strategies are carried out by employees who are performing activities within 
their job descriptions that contribute towards converting strategies into tangible 
and intangible service delivery (Dye 2005 in Sibiya 2018). The planning process in 
Figure 2 impacts all employees in different ways at different component levels in 
the current rapidly changing environment that necessitates integrated management 
approaches. Despite the quest for efficiency and disapproval of unethical conduct 
by public managers, there are still accusations of disreputable behaviour (Lues and 
Bester 2007:93). Kreitner and Kinicki (2010: 66-67) concur with Lues and Bester that 
the values that pertain to desirable behaviours in pursuing the organisational strategy 
have been lacking in public sector organisations. Government also noticed that the 
policy development phase had not produced the desired strategic outcomes, hence 
the focus changed to service delivery during 1997 to 2003 (Sibiya 2018).

As stated in Matters, Leeds and Carroll (2015 in Sibiya 2018), strategic changes 
happen effectively in the organisation which have a real effect on all aspects of 
the organisational factors such as leadership, management, the people involved, 
its culture, structures and processes. Without structured performance, manage-
ment information strategy becomes pointless when it is executed, and within this 
aspect, the study contributed to alignment of organisational factors into effective 
strategy execution.

Naidoo (2005:109) argues that the slow pace of policy implementation by 
some public service departments can be attributed to a deficiency in leadership 
competencies. Horwitz (2006 in Sibiya 2018) views this as a lack of an integrated 
approach to improve strategy execution in public sector organisations. This im-
plies that public service managers need to regularly rethink and realign service 
delivery plans and budgets to the strategic programmes determined in terms of 
the government department’s purpose (Dickey1992:124-126).

Successful strategy execution is key for any organisation and is a crucial service 
delivery driver in public sector organisations. Many studies indicate that more time is 
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allocated to the strategic planning processes than strategy implementation, and the 
problem of strategies often failing, not because of insufficient strategy planning, but 
because of the lack of execution. According to Rajasekar (2014 in Sibiya 2018), high-
er rates of strategy failure (between 50 and 80%) are recorded in most organisations.

Strategy execution interacts with organisational variables that affect the overall 
realisation of predetermined strategic objectives (Okumus 2003:871-882). Hunter 
(2007:20) agreed with Okumus that the execution of strategy needs people with 
capacity and other resources to be allocated and managed at all component lev-
els. Cloete (1995 in Sibiya 2018) urges that public administration is the collection 
of moral principles, norms, attitudes, values and obligations to ensure that the 
Government’s Programme of Action remains a central focus on the promotion of 
the general welfare of all members of the population.

Kaplan and Norton (1996:195) are of the opinion that failure to link action 
programmes and resources allocation to long-term strategy priorities becomes an 
obstacle in implementing the strategy. The causes of failure in strategy execution 
relate to the abilities, process and activities that are needed to bring strategy to 
success (Cocks 2010 in Sibiya 2018). Sibiya (2018) further contends that strat-
egy execution is exercising authority over resources, employees and their work. 
Accordingly, successful organisations adapt by improving their internal processes, 
systems, competencies and services.

A study was conducted by Nelson, Martin and Power (2008:2) where they 
invited thousands of staff members, about 25% of whom came from executive 
ranks, to complete an online assessment of their organisations’ capabilities. The 
staff members represented more than 1000 organisations, public sector organisa-
tions and non-profit organisations from over 50 countries (Nelson, Martin and 
Power 2008:2). Their finding was that three out of every five staff members rated 
their organisation as weak at strategy execution. It seems to be losing strategic 
focus and has to be redirected to ensure continued focus on a desirable future 
(Nelson, Martin and Power 2008:2).

The importance of organisational factors enabling the effective functioning of 
public sector organisations and the effectiveness of strategy execution, are high-
lighted and discussed below.

Linking budgets to strategy execution

Once the strategy is developed, government departments consider a variety of 
public policies to address both the financial management capacity and improve-
ment of service delivery. The linking of budgeting to strategy execution empha-
sises the involvement of the broader role-players in the allocation of resources. 
According to Chitiga-Mabugu (2016:168), government uses policies to guide the 
application of different programmes and actions to realise anticipated objectives. 
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The budget programme structures provide the relationship between the prede-
termined strategic objectives and operational budgets to ensure value-for-money. 
Consequently, the public leaders and managers are accountable for public funds 
allocated to the public sector organisations, as voted by Parliament and provincial 
legislatures. From the perspective of budgeting linked to strategy execution, one 
may consider financial management to be an important systematic variable influ-
encing service delivery (De Coning 2006 in Sibiya).

The Public Finance Management Act 1 of 1999 (PFMA) in the context of bud-
geting and Treasury Regulations is key in the government budgeting frameworks 
and highlights good governance. Integrated budgeting planning is vital in the al-
location of funds and strategies that are developed to ensure compliance with 
the PFMA statutory requirements concerning allocated funds for the implementa-
tion of government programmes. According to Radomska (2014:77), linking the 
budget to a strategy becomes a major challenge for senior managers, hence, it 
is critical for budget plans to link to strategy to ensure that strategic objectives 
and priorities are budgeted for and achieved as deliverables. As a result of social 
complexity, it implies that public sector organisations should do more with limited 
resources and consider the inputs, activities, outputs, outcomes and impacts of 
the organisational performance. The challenge is that the budget focus is on the 
short-term perspective, and planning generally takes three to five years over the 
MTEF. Given South Africa’s development challenges, a strategy needs to inform 
the allocation of resources so that historical inequities can be progressively elimi-
nated. However, the operational plans have to be developed within the context of 
available resources informed by longer-term planning and priorities.

Audit report perspectives

The Auditor-General of South Africa’s (AGSA) responsibility is as required by 
section 188 of the Constitution of the Republic of South Africa, 1996, section 4 
of the Public Audit Act 25 of 2004 and the PFMA. Each public sector organisa-
tion should have developed at least five-year strategic plans, which are linked to 
the MTSF and the Government’s Programme of Action. Within this context, the 
realisation of predetermined strategic objectives has become a key responsibility 
to the public leaders and managers (Bryson 2004:50). It is important for public 
sector organisations to develop strategic plans, and have the ability to execute 
them, although it is often more difficult than their formulating.

AGSA audits public sector organisations’ strategies based on the predeter-
mined strategic objectives, whether the organisations have been able to realise 
their set objectives, and how the public resources were utilised during the finan-
cial year, from 1 April to 31 March of the following year. AGSA expressed an 
opinion based on the typologies of three criteria: unqualified report, meaning 
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that the organisation has delivered on its predetermined objectives, which is a 
clean report. The qualified report, means the organisation has made significant 
strides relating from performance to implement its predetermined objectives 
with certain specific recommendations to be implemented by the organisation. 
The declaimer report, is when it is difficult for the AGSA to express opinions, 
which then means that the organisation has not progressed according to prede-
termined objectives.

The AGSA (in Sibiya 2018) revealed that government departments and public 
entities have challenges in the realisation of their predetermined strategic objec-
tives. The AGSA reports were based on actual service delivery performance and 
the realisation of predetermined strategic objectives against the set performance 
indicators and targets in the strategic plan. The focus was also on the annual per-
formance plans and report on the findings that were presented before the relevant 
legislature and Parliament. The AGSA has given many accounts of the organisa-
tional factors behind the failure to deliver effective services and the remedial ac-
tions that should be taken for many other implementation failures.

Sibiya (2018) highlights that the following are prevalent deficiencies reported in 
almost all Auditor-General reports found in the public sector organisations:

 Q Unclear reporting as a result of prolonged processes of filling leadership or 
senior management positions;

 Q Implementation of projects not aligned to predetermined strategic objectives 
as a result of lack of control;

 Q Failure to follow monitoring processes; and
 Q Imbalance of budgeting planning for the two core functions (agriculture and 

environmental affairs) resulting in non-result-oriented actions.

An AGSA (in Sibiya 2018) snapshot of lessons from past failures included require-
ments for success such as:

 Q know the organisational responsibilities; and
 Q the role of management to own the process and be an active leader in 

management.

One of these challenges, is the high number of vacancies which exists in sen-
ior management positions within departments and public entities in the South 
African public sector which has an adverse effect on effective strategy execution. 
Findings of the Auditor-General (in Sibiya 2018) particularly concerning leadership 
and governance, are significant and ought to be addressed in the public sector 
organisation. Departments and public sector organisations are facing problems in 
their employment processes, including delays in the verification of qualifications 
and vetting of applicants, and having to advertise posts numerous times because 
applicants are not suitable for the positions.
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Leadership and management

Mothae and Sindane (2007:151) observe that the execution of policies in public 
organisations is the duty of public officials who need to understand them. The 
leadership could be the solution to many challenges experienced by public 
servants during strategy execution, stresses Mfene (2008:212). Aligned with this 
point of view, Naidoo (2005:109) argues that deficiency in strategy execution has 
been identified by leaders who are asking themselves why things do not work as 
planned. Public managers face significant resistance to change at all levels in the 
public service.

Kaplan and Norton (1996:10, 199) indicate that there should be a link between 
the activities of leadership in providing strategic direction and policy implementa-
tion. Leadership is one of the key contributors towards effective strategy execution 
(Pienaar et al. 2008:13). Leadership has a strong impact through their day-to-day 
tasks, which gives them direct contact with the customers (Brynard 2005 in Sibiya 
2018). To ensure employees are acting ethically when performing their work and 
making decisions, management can take several measures by appointing people 
who are behaving ethically in the position, and use the labour relations process 
against people who are not performing ethically; also, to employ strong measures 
to promote ethical behaviour (Lues and Bester 2007:94).

Leinonen and Juntunen (2007 in Sibiya 2018) contend that rational ways 
of public administration, call for a new type of leadership and management. 
Adopting a new type of public sector leadership and management will enable 
decisions on how to design or reconfigure public sector organisations to develop 
strategic plans and build organisational capabilities (Nag, Hambrick and Chen 
2007 in Sibiya 2018). Leadership should translate strategy into manageable ac-
tions for the middle managers’ adaptation, since they are considered as generally 
responsible for the success or failure of an organisation, which needs communica-
tion, resources and autonomy.

The responsibility of leadership to provide strategic direction and ensure func-
tionality to strategy execution is of concern (O’Reilly 2010:12). The importance 
of leadership and management has to start at the first-line supervisor up to the 
senior management and Chief Executive Office on organisational performance 
(Hoffman and Jones 2005). The significance of leadership is defined as one of 
the main strategic contributors in the realisation of pre-determined objectives 
(Pienaar, Muell, and Cronje 2008:13).

Stock (2007 in Sibiya 2018) indicates that it is essential that the leaders accept 
accountability for organisational performance, comprising financial management 
and human resources. Leadership and management are multi-functional which 
encompasses direction and attainment of results through others (Huey 1994:42-
50). Kaplan and Norton (1996:199) indicate that there should be a link between 
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the activities for the realisation of the strategy. It is evident that leaders could prove 
to be an essential element of the change from improvement to institutionalisation. 
The question can then be asked, why it is so difficult to improve strategy execu-
tion in most government departments.

The study conducted by the Public Service Commission (2008:viii-ix) on the 
turnover rate of HoDs reflects that one of the major challenges of the public sec-
tor organisations is to keep skilful leaders and managers in the public service. It 
also showed that it takes about six months to a year for the new leaders to settle 
in. It was found that a new HoD establishes a new strategy, and is therefore un-
able to account for progress that took place during the erstwhile HoD’s term. A 
lack of continuity to fulfil the strategic mandates impacts policy implementation.

Beer and Eisenstat (2000:37) identified ‘six strategic killers’ of strategy execu-
tion and learning. Their focus is on the leadership from a different perspective. 
Beer and Eisenstat (2000:37) proposed that the lack of effective leadership and 
changing priorities will result in poor coordination because employees will re-
flect uncertainty about senior management. They (2000:29) indicate that the ‘six 
strategic killers’ are risks for effective execution of the strategy. Their views are re-
flected in the graphic illustration in Figure 3 on how the ‘strategic killers’ interact.

Figure 3, provides elements of ‘strategic killers’ that need to be tackled dur-
ing the strategic management processes. Poor vertical communication is at the 
core as it presents integrated strategic management approaches. The top-down 

Source: (Beer and Eisenstat 2000:29)

Figure 3: Interaction of ‘six strategic killers
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approach has a tendency to bypass middle managers and go directly to the 
lower-level employees with orders to get things done. This approach is viewed 
as causing uncertainty and inconsistency. It results in lack of leadership where 
senior managers do not provide strategic direction to their subordinates about the 
common strategic objectives. This also affects the quality of strategic direction. 
The issues of poor coordination across business units and functional components 
affect effective reporting and monitoring of organisational performance. This is 
viewed as influenced by an ineffective senior management team that skipped 
the middle management levels to give instructions to the lower-level employees. 
Lack of strategy management associated with lack of effective management 
as a top-down approach, is where only leadership and senior managers know 
and understand the bigger picture of the organisational strategy. Organisations 
should be looking for people who will be able to work across the organisations’ 
components.

Pacheco, Caulliraux and Spiegel (2014 in Sibiya 2018) contend that ineffective 
senior management teams and leadership approaches are viewed as major organ-
isational factors affecting the quality of learning that impacts the coordination of 
activities and developing skills and competencies in the lower-level management 
to keep employees committed to strategy execution. Interaction of the ‘six strategic 
killers’ model shows how these factors can influence strategy execution. Dransfield 
(2001 in Sibiya 2018) urges that effective sharing of information is needed in devel-
oping a plan. According to Hitt, Ireland and Hoskisson (2007:500), the importance 
of leadership and senior management arose from providing strategic direction and 
developing management controls for developing and sustaining operational attitude 
and moral principles while improving organisational performance.

Ehlers and Lazenby (2007:213) say management must share information and 
ensure that employees understand the strategic change and realise their roles 
and contributions. Kaplan and Norton’s findings (1996:10) concur that strategy-
focused leadership could be driven by policy process as a central point for the 
management of organisational factors and deployment of resources. In support of 
this, Dransfield (2001:85) maintains that a number of approaches can be applied 
to deal with strategic change and staff empowerment.

Organisational structure and culture

According to Huey (1994 in Sibiya 2018), organisational structure and culture re-
quires strategic leadership and management to integrate and align them to strat-
egy execution. Leadership is also considered the key element to decide on how 
to structure staff and lay out plans in building organisational capabilities (Nag, 
Hambrick and Chen in Sibiya 2018). Ethics refers to the values and principles which 
are manifested in leadership’s behaviour that impacts organisational performance. 
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More than ever, it seems that the success of organisations and the well-being of 
society are affected by ethical choices made by the leadership in the organisations.

While strategy relates to all facets of management, strategy execution inter-
acts with organisational variables that affect the overall outcome. Consequently, 
though, the demands and expectations on government to deliver public services 
are unlimited, government resources to meet these demands are limited. The test 
of a strategy is in its execution where employees and leadership have been recog-
nised as key organisational factors to ensure effective strategy execution (Kaplan 
and Norton 2004:277). It stands to reason that strategy execution is a thoughtful 
process for the management of any organisation.

Kaplan and Norton (1996:10) view strategy-focused leadership as a strategically-
driven organisational structure and culture, since strategy execution requires both 
tangible resources and processes. O’Reilly (2010 in Sibiya 2018) views the allocation 
of resources in two phases, phase one is focused mainly on strategic planning and 
articulation of the pre-determined objectives; and phase two involves allocation of 
tangible resources such as senior managers involved in the planning processes.

Slater, Olson and Hult (2010 in Sibiya 2018) state that there is a need for the 
leadership and management to consider the alignment of organisations towards 
new strategies. Bhimani and Langfield-Smith (2007), maintain that the alignment 
of the organisational structure and culture to the strategy needs to be monitored, 
since organisational structure typically segregates the functions and duties into 
different levels of the organisation. Bushardt, Glascoff, and Doty (2011:60-65) 
concur that the link between organisational structure and strategy affects organ-
isational culture. Progression of the public service transformation does not seem to 
have produced the envisaged result according to Nengwekhulu (2009:342,345). 
Hrebiniak (2006) in a study conducted of obstacles to effective strategy imple-
mentation concurs and found that insufficient information sharing, unclear 
responsibilities and accountabilities work against predetermined strategic objec-
tives. However, the impact of organisational culture and implementing strategies 
does exist. Rajasekar (2014 in Sibiya 2018) emphasises alignment of organisational 
structures and interaction between the employees and management, as well as 
beneficiaries of organisational services concerning the ‘rendering of services or 
doing business’. The organisational structure plays a critical role to allocate human 
resources to execute the strategy. The key challenges are employees’ perceptions 
towards strategy and behaviours towards clients or beneficiaries of the services.

Rapert and Wren (1998:289-294), have accepted the double nature of the or-
ganisational structure, covering both the decentralisation and centralisation mod-
els, as well as the communication channels within the set structure. According to 
Hillman and Siam (2014 in Sibiya 2018), the influence of organisational structures 
and cultures impacts organisational performance. Alton and Ikavako (2002 in 
Sibiya 2018) concur that organisational structures and values plays a key role in 
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sharing information and communication concerning the strategy execution and 
organisational performance.

Organisational culture is an important key factor of ethical behaviour in an 
organisation. Unethical behaviour can take many forms, including the misuse of 
property and public resources, public officials taking a percentage on government 
contracts, contracting government business to themselves, friends and relatives, and 
receiving excessive performance bonuses or offers from government contractors, 
suggests Clapper, De Jager and Fourie (2002:33). Finally, organisations can train and 
develop their employees on ethics, and how to deal with ethical challenges.

Information, Communication and Technology

Leaders and managers should effectively share strategic information with all stake-
holders within and outside the organisation. Communication within the public sec-
tor organisation has a vital role in strategy development, but also in the effective 
strategy execution. O’Reilly (2010 in Sibiya 2018), indicated that leaders and man-
agers at different levels of the organisation should create strategy awareness among 
the employees that would enhance service delivery. The ICT systems should be uti-
lised and effectively managed as the responsibility of leadership and management.

ICT is regarded as an important factor of organisational effectiveness through un-
derstanding the roles, and to create a sense of ownership to all role-players (Noble 
1999 in Sibiya 2018). Long and Franklin (2004:311) concur that communication 
is key to implementation of policies and strategies, while Hrebiniak (2005:15, 23) 
urges that the absence of effective ICT will contribute towards conflicting priorities.

Forman and Argenti (2005:255-256) maintain that organisations where employees 
have access to information through open and supportive ICT networks are inclined 
to exceed those with more limiting communication situations. Long and Franklin 
(2004:311) view ICT as a key factor to share strategic information with middle man-
agement who are at the interface of strategy and operations. These authors also view 
ICT as a significant organisational factor towards effective strategy execution.

CONCLUSION

Strategic planning is a tool to ensure the benefits of realising predetermined stra-
tegic objectives, however, literature indicates there are organisational factors that 
need to be effectively managed to ensure that strategic objectives are effectively 
achieved.

The article discussed the influence of organisational variables on the execution 
of pre-determined objectives and strategic goals that impact the beneficiaries. In so 
doing, the quality of life of communities would be improved. The article was based 
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on the public service strategy execution, whereby leaders are involved in the formu-
lation of strategy and for taking ownership of the strategy execution in accordance 
with their mandate. The study contributed towards research in the field of public 
management in particular relating to the synergistic linkage of leadership, manage-
ment and governance and strategy execution to counter the challenges experienced 
in operationalising strategic management towards efficacy in service delivery.

NOTE

* This article is partly based on a Doctor of Administration thesis completed under the supervision 
of Prof Mogie Subban, entitled: Sibiya, C.B. 2018. Examining Strategic Management Processes in 
Public Organisations: A Case Study of KwaZulu-Natal Department of Agriculture and Environmental 
Affairs. Durban: University of KwaZulu-Natal.
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ABSTRACT

The government, as one of the biggest collectors and distributors of Public 
Sector Data and Information (PSDI) assets, must be constantly aware of 
the risks associated with handling such large volumes of data and infor-
mation. To stay ahead and counteract sensitive data and information theft, 
the government must understand the importance of data and information 
security governance (DISG) and how it can be utilised as an effective 
approach to improve data and Information Security (IS) systems. The 
goal of DISG is to ensure a comprehensive approach towards the over-
all protection of data and information, its confidentiality, as well as the 
integrity of any organisation, in the public or private sector. The aim of 
this article is to focus on understanding the role and importance of DISG 
practices and principles at the national sphere of government in the South 
African public sector, namely, the Department of Energy (DoE), former 
Department of Science and Technology (DST) and former Department of 
Environmental Affairs (DEA). A qualitative approach is followed using a 
case study strategy. Primary data was collected through semi-structured 
interviews. Findings are presented through an analytical framework con-
sisting of the people, systems, processes, risks and controls. The study 
concludes that there is a heightened need for research and development 
initiatives in the study and institutionalisation of DISG management prac-
tices in the public sector.
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INTRODUCTION

The government and its departments have had to ensure that they remain active 
and responsive to global trends that have made their way into the public sector. 
The dynamic and complex environment, due to the technological changes and 
global revolutions, has had a direct impact on the process of receiving, capturing, 
storing, retrieving, and exchanging of data and information assets in the public 
sector. With government being a centre point of sharing information, this initially 
sparked an interest in the government to analyse and determine the value of its 
PSDI. This required an in-depth analysis of the risks associated with the misuse, 
theft, and distortion of PSDI. The study focuses on understanding the role and im-
portance of DISG at the national sphere of government in the South African pub-
lic sector and determining the nature of governance of PSDI assets. A preliminary 
literature review of relevant concepts and themes is conducted. First, is a concep-
tual analysis of data governance, information governance and information security 
governance (ISG). Second, a discussion of the relationship between information 
technology (IT) governance and corporate governance. Third, a discussion of the 
scientific and methodological approach to the study. Fourth, the research findings 
and results will be presented. Lastly, the article will provide recommendations for 
future research proposals for DISG practices and principles for improved public 
sector management functions at the national sphere of government.

CONCEPTUALISING DATA GOVERNANCE

According to Webber, Otto and Õsterle (2009:22), the term “data governance” can 
be defined as “the allocation of decision-making and related duties in the manage-
ment of data within an enterprise”. This definition means that senior management in 
an organisation must implement and execute specific structural frameworks that will 
assist in sound decision-making rights and responsibilities to protect and manage an 
organisation’s data assets (Khatri and Brown 2010:148). Organisations in the private 
and public sectors, utilise data governance to manage, protect, and create value to 
all the data they collect, sort, distribute, and destroy (Webber et al. 2009:15; Khatri 
and Brown 2010:148). The value of data in an organisation is often determined by 
its usability and accessibility to employers, supply chain partners, citizens, stake-
holder partners, investors, and other external institutions. Organisations source, 
collect, refine, and transfer data assets into meaningful, useful, and reliable formats 
for generating valuable information and knowledge assets in an organisation. Data 
must be collected in a specific organisational context for:

 Q determining the strengths, weakness, threats, and opportunities triggered by its 
internal and external environments;
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 Q specifying organisational roles, responsibilities, structures, and functionalities 
of senior management and subordinate personnel;

 Q identifying and determining the needs and wants of its consumer base and 
adopting and transitioning to the latest trends;

 Q analysing its financial growth and stability to determine increases and decreas-
es in profits and losses;

 Q designing and implementing strategic plans, programmes, and objectives to 
increase overall productivity and efficiency in an organisation;

 Q identifying, analysing, and mitigating internal and external risks that may ham-
per operational efficiency; and

 Q implementing tools and techniques to ensure effective monitoring and evalua-
tion of all organisational operations (Khatri and Brown 2010:149).

CONCEPTUAL CLARIFICATION

The following section clarifies important concepts related to this research, includ-
ing information governance, ISG, IT governance and corporate governance.

Conceptualising information governance

According to the Ministry of Economic Affairs and Communications (MEAC 
2014:20), information governance can be defined as “a set of processes, roles, 
policies, standards and indicators which together ensure the efficient and effective 
use of information and thus the achievement of an organisation’s goals and objec-
tives”. The information that an organisation possesses is critical for its operational 
functionalities, because it stipulates and provides guidelines for the decision-making 
structures, functions, strategies, processes, and systems that are drawn from the in-
formation assets compiled and given to senior management. For an organisation to 
plan strategically and achieve its organisational goals and objectives, it needs accu-
rate, reliable, factual, and unbiased data and information assets to make sound busi-
ness decisions (MEAC 2014:14). Information governance exists purely because data 
governance exists. Data is collected, refined, stored, and transferred internally for 
various organisational purposes before being transformed into valuable information.

Data must therefore be handled and managed in a sensitive manner because 
without data, an organisation cannot have information to assist it in making fea-
sible and sound management decisions (MEAC 2014:14). Information governance 
in an organisation maximises the use of information to increase productivity and 
to ensure the efficiency of top-, middle-, and lower-level functionalities. The 
implementation of information governance in an organisation allows senior man-
agement to:
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 Q gain a holistic perspective of and insight into customer tastes and trends;
 Q establish, design, and implement innovative solutions to tackle challenges as-

sociated with information governance; and
 Q be legally compliant with sectoral legislative rules, laws, and regulations in its 

industry and markets (Alles and Piechocki 2012:20; Webber et al. 2009:17).

Information governance is interrelated and connected to knowledge management 
because information governance assists in answering the following questions for 
senior management:

 Q how does information travel and rotate in an organisation?
 Q how accurate, factual, and reliable is the information that is transmitted in an 

organisation?
 Q who is responsible for the collection, storage, and authorisation of particular 

data and information assets?
 Q how is that information protected against unauthorised access, misuse, fraud, 

and loss? (MEAC 2014:14).

Finding the answers to these questions will assist senior management in: (1) ensur-
ing effective communication structures and channels between management and 
its personnel; and (2) delegating responsibility to competent and knowledgeable 
staff to ensure that information is utilised and distributed correctly to the right 
person, at the right time, and for the right reasons (MEAC 2014:14).

Conceptualising information security governance

Technological advancements globally have resulted in organisations in the public 
and private sectors collecting, storing, using, and distributing information assets at 
a significantly increasing pace. Organisations must utilise their information assets 
strategically to perform their daily functional activities and, most importantly, to 
secure their assets through effective security systems. To achieve this, organisations 
in the public and private sectors must protect their data and information because 
this is one of their most valuable assets (IT Governance Institute 2006:7-8). To 
understand the term “information security governance”, one must first understand 
what “information security” is. IS can be defined as those efforts undertaken by an 
organisation to protect its critical information assets through computerised systems 
and hardware that collect, store, and transmit information internally and externally 
to and by users. ISG is “defining information security objectives for the organisation 
based on corporate strategic goals, thus ensuring alignment between information 
security and organisational objectives” (IT Governance Institute 2006:15).

Organisations are constantly using information assets to run their daily functional 
operations and it is critical to keep the systems, as well as their information, safe, 
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secure, and adequately protected at all times. To achieve ISG, senior management 
cannot only focus on the security systems alone, there must also be emphasis on:

 Q knowing how the information is collected;
 Q who collects and stores the information;
 Q where and how it is processed and stored; and
 Q who has been granted access and authority to that information and how that 

information is being protected (Westby and Allen 2007:21).

Implementing ISG in an organisation can assist in achieving the following:
 Q formulating and implementing conducive policies, frameworks, and models to 

ensure ISG;
 Q improving operational, managerial, and technical functions and structures;
 Q assigning specific roles and responsibilities to achieve effective ISG throughout 

the organisation;
 Q ensuring accountability and transparency for all information assets that are col-

lected, stored, and distributed to internal and external users;
 Q having in place sound management principles, practices, strategies, and pro-

grammes geared towards the achievement of satisfactory ISG; and
 Q having in place systems, applications, and key performance indicators to con-

duct monitoring and evaluation processes on how the organisation is progress-
ing in its ISG goals and objectives (Westby and Allen 2007:21).

The link between IT governance and corporate governance

According to the King IV Report (Institute of Directors in Southern Africa [IoDSA] 
2016:52), IT governance can be defined as “a framework that supports effective 
and efficient management of IT resources to facilitate the achievement of an 
organisation’s strategic objectives”. Due to the way in which technology has ad-
vanced over the years, organisations in the public and private sectors have been 
exposed to the global community. Organisations have moved away from the cen-
tred and traditional approach of face-to-face business activities, to dealing with 
clients, consumers, suppliers, and various other stakeholders via the dissemination 
of information across the Web (Iyamu 2011:3). The use of IT has allowed organisa-
tions to have more direct interaction with their internal and external stakeholders 
and as a result, organisations must ensure that they handle and manage their data 
and information assets in such a way that it corresponds with the values, mission, 
and objectives that they portray. The use of IT has resulted in organisations going 
the extra mile to ensure and foster a “culture of care” in how they govern the use 
of IT in their daily activities (Hüner, Ofner and Otto 2009:231).

IT governance has become interrelated and connected to corporate gover-
nance, because organisations use technology to run their daily activities and it 



Administratio Publica | Vol 31 No 2 June 2023188

has become essential and necessary for senior management to add a governance 
approach to the use of IT to ensure that it meets the organisation’s business goals, 
vision, mission, and objectives (Hüner et al. 2009:231). This indicates that IT gov-
ernance and corporate governance work hand in hand, because IT governance 
entails processes implemented by senior management to strategically assist an or-
ganisation to meet its business goals through the use of IT. Corporate governance, 
on the other hand, is about how boards and executive management ensure the 
protection of IT assets through sound management practices that:

 Q protect an organisation’s IT;
 Q correctly handle and store crucial data and information assets through IT;
 Q mitigate and minimise the risks associated with theft, hacking, fraud, and loss 

of valuable and highly classified data and information assets;
 Q find ways to implement strategies, programmes, and mechanisms for using 

resources in a sustainable manner; and
 Q create and foster a culture of inclusive senior management efforts in all as-

pects related to data and information governance in an organisation (Eckerson 
2014:7; Hardy 2006:55).

The value of data and information to organisations has resulted in a global shift 
towards establishing and implementing guidelines and compliance legislation to 
protect data and information assets in organisations (Rossouw and Van Vuuren 
2013:20; IT Governance Institute 2006:23).

These guidelines and compliance legislation were established for the purpose 
of ensuring that management is knowledgeable of:

 Q how data and information is collected;
 Q the channels in which it is distributed; and
 Q how the data and information is handled and managed in an organisation 

(Rossouw and Van Vuuren 2013:20; IT Governance Institute 2005:23).

The use of technology to run daily activities has resulted in public and private 
sectors prioritising the implementation of corporate governance. The accelerating 
pace of technological innovations has resulted in a global village, where investors, 
stakeholders, and customers have easy access to various types of data and infor-
mation assets and are able to analyse, investigate, question, and constructively 
critique the manner in which an organisation is being governed by its senior man-
agement (Bahrman 2011:10). As a result, organisations have become more visible 
to and accessible by the public, which motivates the directors and gatekeepers of 
organisations to ensure that they have the necessary skills, knowledge, and capa-
bilities to safeguard and protect all of their critical data- and information-related 
assets. Incorporating corporate governance assists senior organisational manage-
ment (SOM) to create and implement structures and functions that will allow:
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 Q setting goals, objectives, and targets for the organisation;
 Q establishing and implementing strategic plans and programmes to achieve 

goals and objectives;
 Q creating key performance indicators to measure success and challenges; and
 Q finding effective and efficient tools and techniques to monitor and evaluate 

the overall progress of corporate governance in the organisation (Bahrman 
2011:10-11).

In the South African context, corporate governance is guided by the King Code. 
The King Code of Corporate Governance specifically lays the foundation of how 
organisations in South Africa, in the public or private sphere, should govern them-
selves. The King Code explicitly defines and details the primary expectations of 
business leaders across South Africa on how they should conduct and govern their 
organisations to achieve sound corporate governance (IoDSA 2016:6). According 
to IoDSA (2016:10), corporate governance in South Africa entails:

 Q creating and implementing a framework that specifies the rights, responsibili-
ties, procedures and relationships among stakeholders;

 Q instilling good governance that leads to effective leadership from management;
 Q ensuring that leaders define an organisation’s strategy, create direction, and 

encourage ethical values and behaviours that guide an organisation’s business 
strategy; and

 Q finding economically viable and sustainable methods to utilise an organisa-
tion’s resources (IoDSA 2016:10).

RESEARCH METHODOLOGY

The chosen methodological approach for this research study was a qualitative 
research approach. The qualitative research approach was selected for this par-
ticular research study because it is primarily concerned with how the social world 
is interpreted, perceived, understood, and experienced by others. The choice of 
using qualitative research for a research project is aimed at allowing researchers 
to collect data by approaching individual(s) or group(s) with the goal and aim of 
finding out more about these individual(s) or group(s). This is done to collect rich 
and in-depth raw data that can be used by the researcher as a basis for theorising 
in the research project. The relationships and interactions that occur between the 
researcher and the participants is a key element in the research project because 
it leads to the development and generation of new concepts (Bryman 2012:8; 
Denzin and Lincoln 2000:10; Flick 2013:14). Experienced, knowledgeable, and 
skilled SOM from the DoE, DST and DEA were interviewed. These included SOM 
who primarily deal with DISG in their respective government departments. The 
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sample size included 14 research participants; four from the DoE, six from the 
DST and six from the DEA. A semi-structured interview schedule was used. The 
interviews were aimed at identifying, analysing, investigating, and understanding 
the measures that have been applied by SOM to ensure the protection of PSDI. 
The research results were analysed and discussed using a self-constructed analyti-
cal framework that consisted of five elements, namely people, systems, processes, 
risks and controls of each department.

INTEGRATED APPROACH OF DISG PRACTICES

The strategic combination of data governance and ISG practices and principles has 
been identified as one of the various approaches that could be implemented and 
incorporated in private and public sector institutions to improve the management 
of an organisation’s data and information systems and processes (IT Governance 
Institute 2006:7). According to Webber et al. (2009:22), data governance involves 
efforts made by an organisation to ensure the “availability, usability, integrity and 
security” of data assets in an organisation. ISG, on the other hand, consists of the 
tools, mechanisms, frameworks, and regulations developed and implemented by 
an organisation to direct and control IT security (IT Governance Institute 2003:15). 
The strategic alignment of the two abovementioned management functions is an 
integrated governance approach that could significantly improve an organisation’s 
accountability framework by overseeing and ensuring that SOM and its stakeholder 
partners in an organisation implement effective, efficient, and feasible management 
controls geared towards the mitigation of data and IS-related risks and challenges. 
Utilising this integrated approach of DISG as a strategic tool provides a holistic 
view and approach to how organisations in private and public sector institutions 
can implement strategic approaches to improve the processes and systems of data 
and information collection, handling, processing, storing, archiving, and destroying 
(Brotby 2008:8; Moulton and Coles 2003:45-52).

Assessing the DISG practices within the Departments of 
Energy, Science and Innovation and Environmental Affairs

The data and information that an organisation collects and stores plays a criti-
cal role in its daily activities and in its decision-making functions. The amount, 
complexity, and range of the different types of data and information assets that an 
organisation holds have made SOM more concerned about the manner in which 
data and information assets are collected, handled, managed, distributed, and uti-
lised in an organisation. An organisation’s DISG initiatives should not be counter-
productive, rigid, and centralised because it could result in partially overlapping 
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functions, which could lead to other functions being performed poorly or left 
uncompleted (British Academy and The Royal Society 2017:59).

According to Chalker (2014:7), “data is being collected at an accelerated rate, 
beyond humans’ capability to process it with the traditional manual ways”. As a 
result, organisations around the globe are experiencing the complications associ-
ated with transforming data into information and therefore making SOM realise 
the need for improved and advanced approaches, strategies, and programmes to 
organisations’ current DISG roles and responsibilities. “Governance is not about do-
ing things right; it is about doing the right things” (Chalker 2014:2). An organisation’s 
DISG must be flexible so that it has enough resources and capabilities to be adapt-
able and to implement changes internally to survive in its external environment, but 
must also be rigid enough to steer the organisation in the right direction and keep 
the organisation, its employees, and resources grounded and sustainable in the long 
term (British Academy and The Royal Society 2017:60; Chalker 2014:7-8).

The challenges of ensuring that an organisation’s data and information is 
adequately protected have made SOM realise that DISG plays a crucial role in 
ensuring that an organisation reaches its goals and objectives. The trend of IS in 
organisations has made SOM realise the necessity of IS to stay up to date and 
relevant in the global community. DISG should be a higher-order management 
function, not only an IT function, and should be embedded throughout the or-
ganisation. SOM is responsible for ensuring strategic guidance to the management 
personnel, who carry out and oversee their daily activities. To achieve IS, both 
governance and management commitment and actions must be implemented. 
For DISG practices and principles to be fully effective and efficient within the 
public sector, there must be a link and synergy between people, systems and pro-
cesses throughout the organisation as one variable cannot exist without the other.

RESEARCH FINDINGS

The following section will analyse and assess the integrated DISG practices 
and principles of three national government departments, the DoE, former DST 
and the DEA. The data presented in this section is the results and findings of a 
research study undertaken for a master’s dissertation. The interview results and 
interpretations discussed are a generalisation of the interview data derived from 
the semi-structured interview questionnaire.

Figure 1 provides a simple illustration of the people, systems and process 
variables that have been analysed within the DoE, DST and DEA. The following 
briefly provides an explanation of the three variables:

 Q People: particularly for this article focuses on SOM who are primarily respon-
sible for developing, implementing, and overseeing of departmental DISG 
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practices and principles at the national sphere of government within the three 
respective government departments;

 Q Systems: this includes all digital and physical systems that have been devel-
oped and implemented to operate the departments’ data and information 
systems, the IT infrastructure and security systems;

 Q Processes: this includes all the internal legislative policies and frameworks that 
each department has institutionalised to aid and enhance DISG practices and 
principles throughout the organisation;

 Q Risks: these include all digital and physical risks that could negatively impact 
the departments’ abilities and capabilities to protect, recover and restore their 
PSDI to its original state after a digital or physical intrusion has emerged; and

 Q Security controls: this includes all tangible and intangible activities, processes 
and behaviours that have been incorporated towards protecting PSDI to 
achieve effective and efficient DISG practices and principles.

Tables 1 to 3 provide tabulated results of the research study undertaken in the 
DoE, DST and DEA. The left-hand side of the Table provides the headings of the 
self-constructed analytical framework which includes people, systems, processes, 
risks and security controls. These are identified as the main themes (factors) 
under the scope of DISG practices. The right-hand side of the Table consists of 
all the subthemes (variables) of DISG practices institutionalised by SOM in or-
der to ensure effective and efficient security measures of its PSDI. The primary 
goal and purpose of Tables 1 to 3 were to provide a systematic analysis of the 
self-constructed analytical framework for each main theme to be identified and 
analysed in each department to ensure repetitiveness, reliability, and rigour of an 
institutional analysis of each department. In addition, the subthemes in Tables 1 
to 3 will also allow for the cross-comparison of data findings of identified DISG 
practices of each department to analyse, assess and determine their similarities 
and differences.

Table 1: People, systems, processes, risks and security controls of the DoE

Department of Energy

Factor(s) Variables 

Departmental 
People

 Q Director: Information Technology Programmes
 Q Director: Information Security Officer
 Q Director: Knowledge and Records Management
 Q Deputy Director General: IT Specialist
 Q Knowledge and Information Management Forums and Committees
 Q Risk Committees
 Q Facilities Management 
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Department of Energy

Factor(s) Variables 

Departmental 
Systems

 Q Electronic Document Management System
 Q Top 20 Critical Security Controls
 Q Internal Servers
 Q Biometrics
 Q Firewalls
 Q Intrusion detection systems
 Q Anti-virus programs and updates
 Q Patch management systems
 Q Password encryption
 Q Access control 

Departmental 
Processes

 Q Information Security Policy
 Q Firewall Policy
 Q Backup Policy
 Q Logical Access Control Policy
 Q Acceptable Use Policy
 Q IT Security Policy
 Q Minimum Information Security Standards of 1996 (MISS)
 Q Control Objective for Information and Related Technologies (COBIT) 
Framework

 Q International Organisation for Standardisation (ISO) and the International 
Electrotechnical Commission (IEC) 27001

 Q Security Clearance Certificate 

Departmental 
Risks 

 Q Bribery
 Q Theft of classified information
 Q Fraudulent activities
 Q Looting and theft of money
 Q Trading government industry secrets
 Q Lack of steel cabinets for paper-based data and information
 Q Unintentional disclosure of sensitive data and information
 Q Lack of vigilance
 Q Missing files from the departmental registry
 Q Digital devices to capture, share and copy sensitive data and information

Departmental 
Security Controls 

 Q Audit processes by the Auditor General
 Q Departmental Continuity / Disaster Recovery Plan
 Q Training sessions and seminars with the Human Resource and Development 
Unit in conjunction with the Records Management

 Q Password encryption
 Q Biometrics
 Q CCTV cameras in real time mode
 Q Access control and security boom gates
 Q Guest registry

(Author’s own construction)
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Table 2: People, systems, processes, risks and security controls of the DST

Department of Science and Technology

Factor(s) Variables 

Departmental 
People

 Q Chief Information Officer
 Q Director of Information Systems
 Q Senior Business Analyst
 Q Senior Manager: Knowledge, Information and Records Management
 Q Systems Development Manager
 Q IT Security and Infrastructure Management 

Departmental 
Systems

 Q Document Management System
 Q Intrusion Detection System
 Q Enterprise Content Management System 

Departmental 
Processes

 Q Email, Intranet, and Internet Policy
 Q Computing Asset Replacement Policy
 Q Infrastructure Protection Policy
 Q Security Policy
 Q Clean Desk Policy
 Q Control Objective for Information and Related Technologies (COBIT) 
Framework

 Q International Organisation for Standardisation (ISO) and the International 
Electrotechnical Commission (IEC) 27001

Departmental 
Risks 

 Q Loss of critical data and information
 Q Financial losses
 Q Unauthorised access
 Q Fraudulent activities
 Q Loss of tacit information and knowledge
 Q Denial of access virus
 Q Missing Physical Files and Documents
 Q Unethical conduct by departmental staff
 Q Malicious virus attacks 

Departmental 
Security Controls 

 Q Training and awareness sessions and seminars
 Q Installation of firewalls
 Q Intrusion detection systems
 Q Anti-virus programs and updates,
 Q Patch management systems
 Q Password encryption
 Q Biometrics
 Q CCTV cameras in real time mode
 Q Access control and security boom gates
 Q Electric fences
 Q Two system registry at reception 

(Author’s own construction)
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Table 3: People, systems, processes, risks and security controls of the DEA

Department of Environmental Affairs

Factor(s) Variables 

Departmental 
People

 Q Chief Directorate – Government Information Technology Officer
 Q Chief Director: Knowledge and Information Management
 Q Director: IT Security and Infrastructure Management
 Q Deputy Director General: IT Business Systems Manager

Departmental 
Systems

 Q Email Archiving Solution
 Q Data Linkage Prevention solution
 Q Access Control Systems
 Q Electronic Document Management System

Departmental 
Processes

 Q The Governance of IT Policy
 Q IT Security Policy
 Q IT Governance Framework
 Q IT Security Protection Strategies
 Q Department of Public Service and Administration: Framework for IT Security
 Q Control Objective for Information and Related Technologies (COBIT) 
Framework

 Q International Organisation for Standardisation (ISO) and the International 
Electrotechnical Commission (IEC) 27001

Departmental 
Risks 

 Q Large scale power outages
 Q Physical security of the premises would be disabled because the biometric 
functions / processes / systems would be inactive

 Q Intrusions by malware, phishing and hacking
 Q IT Breaches: unfamiliar / unknown flash drives
 Q Fraud and corruption
 Q Reputational damage
 Q Loss of institutional memory
 Q Records Management Units not fully incorporated or covered in each 
department’s overall business continuity plan

Departmental 
Security Controls 

 Q Mobile Device Management Programme
 Q Flash drives with encrypted keypad
 Q Training and awareness sessions and seminars
 Q Installation of firewalls
 Q Intrusion detection systems
 Q Anti-virus programs and updates,
 Q Patch management systems
 Q Password encryption on the IT systems and critical PSDI assets
 Q Biometrics
 Q CCTV cameras in real time mode
 Q Access control and security boom gates
 Q Electric fences
 Q Registry at reception 

Source: (Author’s own construction)



Administratio Publica | Vol 31 No 2 June 2023 197

Integrated approach of the processes of the DoE, DST and DEA

SOM is responsible for ensuring strategic guidance to departmental personnel, 
who carry out and foresee all activities, roles, functions, and responsibilities in the 
area and field of DISG. To achieve effective and efficient DISG goals and objec-
tives towards the protection of PSDI assets, government departments must pri-
oritise their legal, regulatory, and compliance policies to adequately protect and 
safeguard their critical PSDI assets. To adequately manage, mitigate, and minimise 
the potential risks associated with the latest global revolutions, SOM must formu-
late and implement strategic policies, frameworks, and models geared towards ef-
fective DISG management practices. Each government department has a unique 
set of goals and objectives that must be achieved on a monthly, quarterly, and 
annual basis. As a result, it is imperative that SOM identifies, establishes, and im-
plements a DISG policy, strategy, and framework that will ensure that it benefits 
from improved DISG management practices and principles in the long term.

Government departments could consider forming internal review committees, 
which will review and provide constructive feedback about which internal poli-
cies, strategies, and frameworks lack DISG management practices and principles. 
The proposed internal review committee should also consider intensive research 
and development initiatives, programmes, and projects towards the formula-
tion and implementation of DISG policies, frameworks, strategies, and models. 
Depending on the nature and the requirements of the individual public sector in-
stitutions, this may include the development of single or multiple policies, frame-
works, models, and strategies towards achieving effective DISG management 
practices. The policies, frameworks, models, and strategies that SOM incorporates 
and integrates into current organisational policies, strategies, and frameworks must 
ensure synergy between IT governance, data governance, and ISG to achieve and 
maintain effective DISG management practices and principles.

The key to having sound DISG policies, frameworks, models, and strategies 
in the public sector is to ensure that the chosen policies, frameworks, models, 
and strategies are not too complex and difficult to understand and execute by 
employees, investors, stakeholders, suppliers, service consultants and providers, 
regulatory agencies, and other various stakeholders that the organisation is as-
sociated with. For effective DISG management practices, SOM must seek poli-
cies, frameworks, models, and strategies that cater for the unique organisational 
needs and objectives of each department; a “one-size-fits-all” approach will not 
help the departments to achieve their desired DISG goals and objectives. SOM 
should consider the formulation and implementation of newly constructed DISG 
management policies, frameworks, and models that will effectively guide SOM 
in making decisions that will strategically align current governance activities with 
improved DISG management practices without disturbing current operations.
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Integrated approach of the people of the DoE, DST and DEA

The use of PSDI assets plays a crucial role in assisting public sector institutions 
to perform their daily operational functions to effectively and efficiently deliver 
public sector goods and services to the country’s citizenry. There must be coor-
dinated efforts between legal compliance and DISG management practices and 
functions. Public sector institutions must identify and employ personnel who will 
assist them in achieving their strategic goals and objectives of incorporating and 
integrating DISG management practices and functions into their current organisa-
tional functions. The three departments already have IT and IS departmental di-
rectorates and officers in place; however, SOM must re-evaluate which standards, 
procedures, baselines, and processes will be required to implement and execute 
DISG management practices and functions throughout the organisation.

The global revolutions have made the accessibility and usability of ICT systems 
and processes a significant tool that can assist in achieving desired DISG in each 
respective government department. The government must identify and explore 
approaches that will allow the integration, synergy, and standardisation of DISG 
management practices and functions. This will assist the government in finding 
effective measures and tools to minimise the duplication of roles, functions, and 
responsibilities in the management of IT systems and infrastructure. To achieve 
this, there must be standardisation of DISG control measures in the public service. 
The government must establish and implement a Security Standard Committee 
that deals specifically with DISG in the public service. There must also be op-
erational efficiency by improving the alignment of SITA security with the DISG 
needs of each government department. More specifically, this Security Standard 
Committee would need to examine the specific security needs of each depart-
ment and customise DISG policies, strategies, frameworks, and models in such a 
manner that they reflect and integrate strategic operational needs with the desired 
DISG management practices and functions of each department.

Executive management must also be involved and more participative in 
Records Management Units. The Records Management Units must be taken more 
seriously in the departments. This can begin with SOM making provisions to 
incorporate the Records Management Units into the departments’ business con-
tinuity plans before it can explore and construct generic or even specific security 
systems, processes, and corporate cultural plans. The three departments could 
develop and implement legal and regulatory compliance indicators and monitor-
ing and evaluating procedures of all regulatory policies that have been stipulated 
by the state, as well as those that have been implemented by supporting institu-
tional structures such as the DPSA, SITA, and the SSA. Enforced compliance with 
internal rules, laws, and regulations must be improved as there are some instances 
of non-compliance.
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The need for ensuring that internal policies are adhered to could be signifi-
cantly improved by introducing frequent and regular assessments and auditing of 
legal and regulatory compliance in a non-hostile manner, not on the same level as 
conducted by the Auditor-General of South Africa. This could provide consistent 
communication and feedback reports, advice, and guidelines on problem areas 
that must be improved in each respective government department. The three de-
partments could also consider establishing and implementing benchmarking tools 
or processes against best practices to revise, develop, and implement new internal 
policies, strategies, frameworks, and models that could improve the compliance 
in terms of protecting PSDI through advanced DISG management practices and 
functions.

Integrated approach of the systems of the DoE, DST and DEA

The internal IT security systems that have been implemented thus far have yielded 
the necessary security measures and controls towards the departments’ strategic 
IT and IT security goals and objectives as there have been minimal security in-
trusions or incidents in the departments. The departments’ physical information 
protection must, however, be reviewed, particularly in terms of identifying and 
implementing feasible measures to counteract the challenges of exiting depart-
mental floors/rooms that have locked doors and biometrics, as they are ineffective 
if they are left open, unattended, or disabled due to power failures. To counteract 
this challenge, the departments must accelerate the internal digitisation processes 
of paper-based documents that are currently situated in departmental basements 
and physical registries into an electronic system in the Records Management 
Units to minimise these types of risks and challenges. In the Records Management 
Units, all departmental systems and processes that will be developed and imple-
mented for the digitisation of paper-based documents should not be diagnosed 
as IT systems but rather be developed, approved, implemented, and standardised 
based on the stipulations and guidelines as set out by the NARS of South Africa 
Act of 1996. These government departments should also consider the amend-
ment of the NARS of South Africa Act of 1996 to make provision for rules, laws, 
and regulations for the digitisation of paper-based records to be compliant and 
legally protected.

There should be synergy among all processes and functions in the depart-
ments, particularly between the Records Management Units and the IT depart-
ments. The roles, responsibilities, and functions in the processes related to the 
collection, classification, handling, storage, and protection of critical PSDI assets 
are currently not synchronised. The departments’ security policies and records 
management policies must be aligned and integrated to create a centralised per-
spective for the protection of PSDI assets in the departments, as in most instances 
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the processes and systems are individualised to cater for some but not all needs 
in the area of security in the Records Management Units. Integrating the depart-
ments’ processes of the collection, classification, handling, storage, and protec-
tion of PSDI as a whole could minimise the duplication of functions. Second, 
scarce resources should be used to establish an informative knowledge centre for 
accessible and reliable PSDI assets to the general public. Finally, the departments 
as a whole should ensure that they are equipped with the integrated and aligned 
skills, knowledge, and best practices for handling and protecting PSDI assets.

The departments have adequate measures, processes, and controls for the 
storage of their electronic PSDI assets; however, this is not true for their paper-
based records. The government needs an intensive digital centralisation process 
of its paper-based records. There are procedures in place that consist of the 
manual scanning of paper-based records and uploading these records on the 
EDMS; however, this process is a time-consuming and costly exercise that the 
departments are currently using. The DPSA is in the process of developing and 
implementing an initiative towards the use of cloud storage for PSDI. This initia-
tive has been identified as the “Cloud First” programme. The DPSA has, since 
May 2018, been working on formulating the “Cloud First Draft Paper” as its first 
cloud-based policy in the public sector. This policy, when enacted, intends to 
provide effective and efficient guidelines for the improvement of PSDI storage and 
security measures.

The introduction of artificial intelligence (AI), cognitive systems, and BCT into 
the public service has indicated that there is much room for the government to 
grow, develop, and improve in terms of its public service delivery objectives. This 
is an important indicator because it illustrates that government departments have 
the opportunities and can create capabilities for their offices to upgrade and en-
hance IT infrastructure to accommodate AI, cognitive systems, and BCT into the 
public service. Upgrading the government’s technological equipment, skills, and 
expertise in AI and cognitive systems can accelerate public sector institutions to 
achieve more modern DISG management standards and practices.

Standardisation of security control measures in the public service is needed. 
To keep up with global trends and advanced industrial revolutions, the initial fi-
nancial investments and resources allocated to national government departments 
must be reviewed. This is because government departments need to purchase 
new IT systems, infrastructure, and programmes that will produce effective and 
improved IT security tools and mechanisms that are internationally recognised 
and standardised. The government is currently undergoing intensive and lengthy 
restructuring in the public sector. One of the key elements that must urgently be 
addressed is the need for a larger pool of financial resources and initial invest-
ments from the DPSA, SITA, and the SSA towards DISG investments that will 
meet the strategic goals and objectives of departments’ PSDI security needs. The 



Administratio Publica | Vol 31 No 2 June 2023 201

principle of value for money is crucial as government departments should take the 
initiative and present cost-effective strategies and budgets for the identified secu-
rity systems and processes that will gear the departments towards their individu-
alised needs for effective and efficient DISG management practices, systems, and 
processes. The DPSA could then benchmark these proposed DISG strategies and 
budgets against international best practices to evaluate and determine whether 
they will achieve the government’s DISG.

The SSA has been experiencing major backlogs, which have resulted in some 
departmental staff not yet receiving security clearance certificates. This often 
causes internal organisational and structural challenges because employees who 
apply for or are promoted to senior management positions must comply with 
the requirements of having a valid security clearance certificate from the SSA 
for particular senior management positions. This also impacts employees who 
work in conjunction with senior management in the collection, classification, and 
storage of classified/confidential/critical/sensitive data and information assets as 
those employees may not be able to participate in certain meetings and review-
ing of documents due to the absence of the security clearance certificate. The 
SSA should consider the possibility of outsourcing or privatising the functions of 
security vetting to obtain and grant departmental employees clearance certificates 
as it is one of the major challenges and security risks that must be addressed due 
to increased criminal activities in the public sector.

Integrated approach of the risks and 
controls of the DoE, DST and DEA

The technological environment is constantly evolving which requires consistent 
efforts to keep up with best practices in terms of PSDI. More financial and human 
resources must be directed towards integrated risk and data and information man-
agement practices for DISG. One of the challenges identified in the public sector 
is the lack of understanding risks and relationships between IT, IT security, and IS 
in general. Departmental training and awareness strategies and approaches must 
be changed because SOM has stated that it does not achieve its desired train-
ing results of having effective and efficient IT security for its internal systems and 
infrastructure. More awareness programmes and sessions are needed; particularly 
one-on-one sessions would be more preferable with targeted audience groups. It 
would give departmental staff more informed sessions, in a relaxed environment 
where they can freely ask questions without feeling they lack understanding, and 
improve listening and comprehension skills about the nature and complexity of 
IT. Every employee must also be trained regularly in the areas of IT security, and 
make the effort and time to familiarise themself with general IT security risks, 
challenges, and best practices. Another significant element would be to ensure 
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that all employees are knowledgeable and familiar with all the necessary poli-
cies, frameworks, and guidelines as this would assist in improving working rela-
tionships and trust between the different levels of organisational management, 
subordinates, support, and executive staff. This could significantly improve the 
integration of communication channels and structures where the gap between 
SOM and subordinates can be narrowed and all employees can feel that their 
inputs and insights are significant, useful, and meaningful towards improved DISG 
management practices and principles.

Determining the entire organisation’s training for skills and knowledge develop-
ment in the area of DISG will be heavily dependent on the various needs of each 
directorate in the DoE, DEA, and DST. All employees in the DoE, DEA, and DST 
undergo induction processes and programmes on a monthly basis, as well as secu-
rity awareness sessions every month. Employees are also required to sign declara-
tion of secrecy forms when they commence work. The declaration of secrecy form 
provides a general overview to departmental employees about which information 
assets can be made accessible to the general public and which information assets 
should be declared as classified/confidential/critical/sensitive. The declaration of 
secrecy form is guided by the provisions of the PAIA of 2000. The Legal Services 
department conducts PAIA sessions with all employees on a regular basis.

SOM and all departmental staff have put certain measures in place, which, 
if used correctly, will be able to identify which types of data and information 
assets are subject to the violation of policy, legal, and regulatory requirements 
in the public service. This data and information would first have to be classified 
and considered confidential/sensitive/secret based on the content of the data and 
information assets. If the data and information is considered to be confidential/ 
sensitive/secret/classified, then it could have very harmful and damaging ramifica-
tions for the national departments. The leakage of confidential/sensitive/ secret/
classified data and information assets would compromise the confidentiality, in-
tegrity, and access of the departments, and financial losses could be incurred due 
to security systems, processes, and software being compromised.

In addition, the reputation of the three departments would be tarnished, be-
cause it will also impact the level of trust, accountability, and security between 
the national departments, their private investors, supply chain partners, citizens, 
local and international bodies, and various other stakeholders. The leakage of 
confidential/sensitive/secret/classified data and information assets would cause 
immense problems and serious consequences for state security, such as possible 
wars between countries if top-secret military data and information assets were 
leaked. This could cause national working relationships to be strained, which 
presents gaps and opportunities for external intruders to capitalise on the mis-
trust of the government to infiltrate further attacks on critical IT infrastructure 
and systems. Certain departments will be disabled, delayed in their operations, 
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or irresponsive due to the lack of the availability of lost or stolen documents, 
or documents that have been tampered with. Lastly, these financial risks would 
cripple the efficiency of the departments if certain resources were restricted due 
to the leakage of particular data and information.

CONCLUSIONS

For the government to improve its efforts towards the institutionalisation of DISG 
management practices, its public sector institutions must have clearly defined 
roles, responsibilities, and functions. Government departments are often chal-
lenged by the bureaucratic systems and processes embedded in public sector 
administration functions. This unfortunately results in the duplication of functions 
and unstandardised public sector outputs and the mismanagement of scarce 
resources. Reinventing the roles, responsibilities, and functions of public sector 
institutions in the protection of their PSDI assets through the institutionalisation 
of DISG management principles and practices could improve the processes and 
synergy of data governance, information governance, and ISG. This will improve 
the processes related to the collection, classification, storage, and transmission 
of PSDI between the government and its citizenry in creating and maintaining a 
reliable, factual, and unbiased information society.

The policy and institutional contexts of the protection of PSDI assets plays a 
critical role in the establishment and achievement of effective and sound DISG 
management policies, practices, systems, and standards in South Africa. The gov-
ernment has made tremendous strides by implementing policies, strategies, and 
frameworks that are aligned to the protection of its PSDI assets. The government has 
proved its willingness to abide by international best practices; a primary example is 
the PoPI Act of 2013, which was influenced by the Council of Europe Convention, 
the EU’s Data Protection Directive, and the OECD’s guidelines. This indicates that 
the government in general has the right types of policies in place for efforts geared 
towards DISG management practices; however, it is often challenged in the areas of 
implementation, compliance, monitoring, and evaluating of its policies.

The security landscape of IT on a local and international scale is constantly 
evolving and changes daily. This requires consistent efforts to keep up with best 
practices to adequately protect PSDI assets and to minimise the risks associated 
with the theft, misuse, unauthorised access, and fraudulent activities associated 
with cybercrime. The government must implement proactive measures and ap-
proaches for the protection of PSDI through effective DISG management practices 
that have a high focus on DISG risk management policies, strategies, models, and 
frameworks for the adequate identification and mitigation of internal and external 
risks that could significantly hamper the protection of PSDI.
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NOTE

*This article is partly based on a master’s dissertation: Masilela, L. 2019. Data and Information 
Security Governance in the Departments of Energy, Science and Technology, and Environmental 
Affairs. Johannesburg: University of Johannesburg, completed under the supervision of Prof 
Danielle Nel-Sanders.
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